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ABSTRACT_

s Y

This thesis examineg¥the development of the public city (the

increasing concentration of service-dependent populatiods and their

helping égenciqs in the inner city) in North America, during the last

deéade. A h;storicél materialist explanation 6f public city development

is provided. The welfare state gnd the' suburban form oftéhe city are
Gerived a% structural solutions to previous impediments of the accumulation
process. Inherent cént:adictiohs in these solﬁtions are examined and the
ways in wﬁich they ﬁave intensified have been outlined. The public city

i; then viewed as an emerging strﬁcﬁural-;olption‘éo the inherent coAtrg—

-

v - . /
dictions of the welfare state and the suburban form of the city. The

central pity is the’ focus of public city development because of the char-

"acteristic features which it attaineld@ as the developing corollary of the

suburban city during the suburbanization pracess.. The gradual intensifi-
. . o ¥
cation of contradictions 'in the suburban form of the city made it an

increasingly unsuitable and hostile environment for the service-dependent,
- -~ . - X

forcing*them to increasingly concentrate 'in gpe inner city. Simultaneously,
the specific prqcesses'of restructuring the welfare state during the period

of criséis have led to a marked intensification of public city development.

Historical analysis of the'piocess of restructuring the Cang@ian

Welfare State in Ontario higﬁlighted the links betwaen.the etonomic crisis,

the .process of restructuring and the de&elopment of- the public city., Service-

-

dependeht populations examined in this thesis include ex—psychfatric patients,
mentally rééardgd, physically disabled, elderly, probationers Qnd'parolees.

-

The results of the analysis of each of thege populations tndicated that

restiuétpring of the welfare state had increasingly concentrated these 'f

N .
» .

populations: in the inﬁef ¢ity, leading to a rapid intensifiecation of

z

pdblic'city'develppment. ) ‘ . -
i 41
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CHAPTER 1

INTRODUCTION

The concentration of/ghé needy and disadvantaged classes in
the core area of the city has long been a characteristic feature of
the North American urban scene. However, the recent addition of
large masses of service-dependent poor among the larger indigent
group adds complexity to this traditional urban phencmenon. Vhile
the concentration of the working poor and the transi’%&nt in the wurban
core has been an object of research for decades (eqg. Park, Burgess.and
McKenzie (1925)f3 the increasing concentration of the service-dependent

in a similar geogravhic location is poorly understood.

At the most general level it is clear that the 'independent’
working poor and the 'service-cdependent' poor are located in the
deteriorated urban core because of their common distinguishing feature:
poverty. In an inherently unequal class-structured society, inequality
in access to resources is the fundamental factor deFermininq the common
residential location of the urban poor. This was all made abundantly
clear as long ago as 1844 by Frederick Engels in his analysis of the
location of the urban poor in Manchester and it remains equally true
tqday. However, if we proceed beyond this indispensible, yet general,
level of explanation it becomes apparent that there are important
distinctions between the 'independent' working poor and the ‘servica~

dependent! boor. It is even reasonable to assume that the ways in

1



which they are bound to their common residential location are signi f-

icantly different,

The 'service-dependent' poor include the large and growing
population of more or less permanently non-working poor, including
such groups as the elderly, the mentally and physically disabled and
the chronically unemployed.‘ These groups are characterized by their
reliance on publically provided cash—trénsfers and services in-kind
e.é. Physical and Mental Health Care, Housing and Social Services .
Their common reliance on welfare measures binds the sekvice-dependent
to the state in a subsistence relationship which in many ways is simil;r,
but different, to that between the low-wage earner and the capitalist.
Service-dependency stands in contrast to the reliance of the working
poor on incomes from employment. Whereas the working poor are subject
to the vagaries of labour markets and the determining capitalist
accumulation process, the service~dependent poot are subject to the | -
caprice of politics, public policy and the welfare state. éor the
working poor the work plaée and the location of cheap rentai.accommoaation
may be the primary determinants of residential location, while for .
the service~dependent, such multifarious factors as the location of
guitable subgidized or institutionai accommodation, the degree of
communi ty exclusion, access to service facilities or even the mode
of service  delivery may be khe primary determinants. Indeed Wolch
(1978) has been able to show, quite rigourously, that the factors
affecting the residential location of "'the working poor and the service;:

dependent poor are quite different,



~

Over the past decade the development ;f‘the public city, defined

as the tendency for an increasing number of se‘vicéLerendent populations
'

and their helping agencies to concentrate in the innér city, has been
observed in a wide range of North American ciiies.l'Research on such
geographically diverse cities as New York, Washington, MDetroit, Chicago,
San Jose (California) and Hamilton (Ontario) has unearthed this tendency;
which is now felt to represent a significant structural change in
many North American cities (See Chapter 2). The extent of this developy
ment is shown by a recent estimate that up £o one third of the popufétion
of many U.S. cities is made up of the service-dependeng (Wolch 1978).
Despite the historical specificity and extent of this phenomenon,

the notion that a 'public city' is developing has received'little

attention.

It is clear that there is empirical evidence to support the
asseftion that the public city is rapidl; developing. On thé other
hand it is equally clear that existing explanations for the public
city are varied, confusing and ihadequate as the ba;is for a geﬁéral
thebry of public éity development. Because of the fact that existing
explanations are based on differing research traditions, have different
researéh objectives and focus on different aspects of this generai‘
process, they have not provided an encompassing'general ﬁheory. This
judgement is based on the criterion that the théory should be internally
consistent andllinked to a_broader theory of societal development,
which will enable the public city to be explained both in terms of

its temporal specificity and societal generality.



It is the provision of such a theory of public city development
which is the primary research goal of this thesis: to provide an
embedded theoretical explanation of the relevance and specificity
of the development of these 'public cities', dominated hy public sector
dependents and their helpers. To fulfill this research goal the thesi;
adopts the historical materialist method as the 'science' of history,
enabling a theoretically consistent explanation to be provided., The
historical materialist method with its inherent perspicacity and
generé}ity is well suited to the purpose of this thesis, enabling
the ané}gg}s to get past the eclecticism and arbitrary e@piricism of
many of tge existing explanations. While it is beyond the scope of
of this introduction to provide an adequate définition of historical
materialism (See WalLer 1977, pl5-63), it can be briefly«ééstribed as
"the theoretica{/gorpus based on Marx's fundamental theses that the
material econamic base of society determines the superstructure of
social, legal and political institutions, rather than vice versa and
that each higtorical society is characterized by struggles between
the opposing social classes arisiné from the particular process of

production within it" (Pickvance 1976 pl).

Having adopted the historical materialist method and accepting
the -central epistemological premise of Marxist theory - that there is
a distiction.between the 'levels of appearances' and‘the underlying
social reality which produces these appear;nces = this thesis attempts

to elucidate the structural mechanisms which generate the appearances

of the public city, currently being observed. As Godelier (1972, p336)



states, "structures should not be confused with visible ‘social
relationd!' b&t constitute a level of reality invisible but present
behind the visible social relations."” Structures therefore do not
refer to the concrete social institutions that make up a society,

but rather to the systematic functional interrelationships among these
institutions (See Gold, Lo and Wright, 1975). In this way the analysis
of particular structures of advanced capitalist societies carried out
in this thesis is the analysis of the functional relationship of

various institutions to the process of surplus value production and

appropriation. :

¢

The historical materialist‘method stresses that it is necesgary
to investigate the‘historidal conditions leading to present day appear-
ances and to elucidate the links between underlying structural causes
and the empirical encountered reality of the public city, at the levels
of appearances. This historical investigation implies an investigation
into "the dynamics of social change, not simply an investigation into
the past... to analyze a problem historically is to study contradictions
and changes, not simply to uncover origins." (Wright 1978, pl3). For
tﬂese reasons the thesis attempts to logically derive a historxrical.
materialist theory of public city development through an analysis of
the inherent contradictions and processes of dialectical and dynamic
change which have lead to the increasing concentratibn of the serﬁice-
dependent in the North Ameriqan inner city in recen; years., In this
way a general theoretical framework can b; deriVed(Qithin which

particular aspects of public city development cah be located and

'



analyzed. This theoretical framework for understanding public city
develOpment,'raises a number of important research questions which

come to form the second research objective of this thesis,

The theoretical links between the welfare state, economic
{accumulation) criseg and spatial structure are posited ag fundamental
determining forces in the creation of the public city. However,
because this particular nexus of relations is only partially undexrstood,
concrete historical analysis is required to explicate the importance

of these changing relations in the creation of the public city. The

process of restructuring the welfare state in response to the economic

crisis of the early and mid-1970's and the gradual emergence of what

is already being called 'the post-welfare state' are examined in depth.

The effects of these changes on the resi?ential location of the service-

dependent and the rapid intensification of public city development

can, then be analyzed.

These are the research goals which guide the followéng four
chapters. Chapter 2 reviews the existing empi{}cal evidence of public
city development and provides a brief critique of the theoretical
explanations currently being postulated. Chgpter 3 outlines a historical
‘ma;erialist explanation of public ¢ity development. Chapter 4 attemptsto,
examine partigular aspects of this theoretical framework through a
concrete h%storical analysis of the process of restructuring the welfaie
state in Ontario and its links to the development of the public city

in Hamilton., Chapter 5, as the concluding cﬁapter of this thasis,



summarizes the fi}ndings of this thesis by linking the theoreticgl
assertions; ‘;bout restructuring the welfare state (Chapter 3) and the
historical empirical evidence (Chapter 4) of how tl:xe restructuring

\of the welfare state has been carried out in Ontario over the past

ten years. Similarly, the links between the restructuring of the welfare
state in Ontario and the creation of t.h; pwlic city in Hamilton are
re-interpreted in the light of the theoretical explanation presented

in chapter 3. The thesis then concludes with a very brief statement

on the political significance of the findings of this research and

the suggested direction of future historical materialist research on

the subject.



CHAPTER 2
THE PUBLIC CITY: A PROBLEM IN THEORY AND PPACTICE

2,1 Introduction

The tendency toward a "public city", a spatial concentration
of service dependent populations and helping agencies in the inner-
city, has only recently became a focus of attention .(Dear, 1980).
Its meaning and indeed its very existence have been the subject of
dispute but there now seems to be sufficient evidence to warrant a
comprehensive analysis of the phenomenon. This clmgpter will p;.'ovide
a brief review of the existing literature on the subject. The findings
of an analysis of a number of major Canadian cities will then be pre-
sented indicating the spatial coincidence and concentration of a number
of service-dependent groups in the inner-city. This chapter will conclude
by providing a review and critique of the existing explanations of

public city development emphasizing their partial validity but high-

lighting their limitations.

2.2 Literature Review

While the l:l.terature dealing with the development of the public
city can hardly be described as voluminous, there is nevertheless a
growing body of evidence to indicate that this is a widespread tendency,
involving a myriad of service-dependent groups. Though much of the
earlier work on the ghettoization of the s.ervice-dependent was qarriéd

out on psychiatric patients discharged from mental hospitals, in recent

/
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years research on a wide range of groups from the elderly to criminals

and delinquents has found‘ similar developing spatial distributions.

In an early paper i-lolpert and Wolpexrt (1974) argued that tens‘.,
of thousands of mentally disabled people who had been discharged from
state institutions in the last ;iecadfe had added a new indigent group
to the inner city of large metropolitan areas. They argued that the
mentally disabled had become /gh_ettoized in those sections of the cities
which had run down boarding h’omes and 'seedy' residential hospital‘s,
the traditional dumping grounds for the disaévantaged and their caretakers.
Wolpert and Wolpert (1974) observed this pz;cess in New York, Washington
D.C., Detroit and Sén Jose, California. 1In their analysis of a ghetto
of over 1000 ex-patients in San Jose, they related its creation to the
'dumping syndrome' associated with the accelerated rush to close down
specific hospitals without the creation of the necessary pre-requisites
fpr the proper re-integration of ex-patients into the community.
However, in addition to the facilities for the discharged patients
there were also half-way houses and board and care facilities for ex~
convicts, ex-drug addicts, ex-alcoholics and a job corps centre. As was
labér noted,"the 'community' is very non-representative. It is
composed of the stigmatizeé..:" {Wolpert, Dear and Cfawford, 1975, p32)..
In a sep vate work Smith (1975) also documented the tendency for ex-
psychiatric patients to congregate in the transient areas of the inner
éity core. A follow-up study of 169 ex-psychiatric patients in
Hamilton, Ontario, by Dear (1977) fouha that a significant proportion

of the discharged patientg tendad to congregate in geographically
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limited areas of the city, particularly the inner coe. In this instance

the ghettoizatﬁ;n process was divided into two components. Firstly, @
the formal assignment of éatients to institutional after-care facilities
which tend to proliferate in the inner-city core and secondly,’an

informal process of spatial filtering encompassing a volatile minority

of mobile patients who gravitate toward the transient inner areas of

rental accomodation. A second follow-up study of 495 discharxged ’
psyciiatric patients in Hamilton, (Dear, 1980) found that 70% moved

to destinations in the core area of the city, in particular to a nine

tract area close to the central business district.

Over the last five years it has become clear that the mentally
i1l have become joined in the public city by many other service-dependent
groups, including the needy elderly (Golant 1975, Wiseman 1978)
and ex-convicts and delinquents (Scull 1977). WwWolch (1978, 1979, 1980)
in her research on Philadelphia has carried out the most extensive
work on the public, city, to date. She analyzed the residential location
of a heterogenebus group of service-dependent {(non-working) poor.

This population included the elderly, the mentally and physicaliy disabled
and the chronically unemployed, most of whom depended on cash incomes

énd human services provided by governments and voluntary groups. Noting
the ghettoization of the non-working poor in Philadelphia, Wolch

argued that the minimal cash incomes of service-dependent households

and budget limitations of the serv%fe agéncies constrain the service-
dependents and their facilities to‘the;oldg§t and most deteriorated

neighbourhoods. It was recently suggested that one quarter of the
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population in declining U.S. central cities was ‘dependent upon public
sector programs of one kind or another (Wolch 1979). Moreover Wolpert N
(1978) estimated that 61 service facilities in New Brunswick, New Jersey
attracted over 6000 people daily to the city core, exceeding the number

of daily shoppers and private sector work trips to the C.B.D.

While there is a variety of other research dealing with specific
agpects of the public city (see Dear 1980, Wolch 1979), to date most
of the work has been limited t» the United States. With the exception
of Dear (1977, 1980) and Hughes (1980), there has been little specific
work on the public city in the Canadian context. It is therefore
appropriate that the question of whether or not the public city exists

v

in Canada be addressed, before proceeding to discuss its meaning.

2.3 Does the Public City exist in Canada?

There is vexry little known about the residential iocaticn of
service depen;'lent populations in Canadian cities and, apart from the
work of Pear (1977, 1980) and Hughes (1980), thexe a;.'e only fragmentary
indications from official statistics, that the pﬁblic city may be develop-

ing in Canada.

In a study of Canadian inner-cities, the Canadian Mortgage and ‘
Housing Corporation {CHMC 1979). found.that thi ;alderly, the poor and
non~-family housecholds were over represented in Canadian inner-cities in
1976. ;;‘hey also found that between 1971 ’and 1976 Canadian inner-cities

on average experienced a 22% decline in the number of people aged 20
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or less and a 3% increase in the number aged 6% and over. As well

as the ageing of the innerxr city population it was found that there was

a 7% decline in the number of family households and a 21% increase

in the number of non-family households. 'In addition a more detailed
analysis of the fhree largest Canadian cities by Statistics Canada,

found that almost half of the inner city population in 1970 was classified
as being low income (Montreal 51.3%, To;ronto 46.6%, Vancouver 41.7%) ﬁ\
(Perspectives Canada III, 1980, p232). The same study also found the
inner city population in these large Canadian cities contained a

markedly higher percentage of people over sixty five years of age and
higher unemployment rates than the suburba.n dreas of these cities.

in a detailed study of socio~geographic changes in metropolitan Toronto,
one of the most significant findings was the high concentration of

social service facilities in the core area of the‘ city and their marked
absen.c; in suburban areas where significant levels of need were generated

. ) P
(Social’ Planning Council of Metropolitan Toronto, 1979, 1980)‘:

However‘, while these official findings do provide some indication

that there may be a concentration of service-dependent populations

and their helping agencies in Canadién inner cities, they are hardly

a sufficient basis for claiming the existénce of the public city in
Canada. In an attempt to provide this basis an analys’is of six major
Canadian cities waé éar;ied out. This analysis used the official

census data from l.g:]l in order to develop a static picture of the
p;obab\];e_}oc:t\:i n of the service dependent population in this)tange of

cities. Becausef the census does not collect data on specific service-
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dependent groups a number of large umbrella categories, consistina

mainly of service~derendent ggople, were used as proxy. The umbrella
categories or social indicators used were the percentage of the porulation
greater than seventy vears of aase (elderly), the percentage of the
population who are unemployed and finally the percentage who are classified
as 'low-income' recipients (less than SGOOO{.' The elderly were defined

as greater than seventy years of age rather than the more conventicnal
sixty-five, because the prob;bility of elderly persons being service-~
dependent increasea}markedly once they are over seventy (Davies 1968).
These three social indicators were then combined to form a service-
dependent inde; specifically designed to show the spatial coincidence of
old-age, poverty and unemployment and to indicate in this way probable
areas of high service-dependence in the city. When the service dependence
index score (SDI;) for each census t;act is mapped it provides a visual
indication of the probable location of service-dependent pcpulations within

~

the city. .

The Service DPependence Index (SDI) was constructed in’ the

following manner:

1 K (XiJ - ;CJ)
SDIi = 'E . Z
: J=1 SJ
Where : n n
- 2 - 1
S, = X (x, o = X ¢) and xy = — ., Z X,
J i=1 iJ 13 J n i iJ
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K = Number of Sccial Indicators

i = Census Tract Number

n =’Number of Census Tracts

J=1=1% of popgiétion over 79 years of age =

J =2 =% of families with income less than $6000

(]
H
[}
]

* of population unemployed

-

Using this method maps were produced for each @f the individual
social indicators for each of the cities (See Appendix 1 for the case
of Hamilton). The Sen;ice Dependence Index score for each census tract
(SDIi) for six major Canadian cities was then mapped (see Maps 1 -~ 6).
The areal extent of the concentration of service-dependsnce in these
cities was roughly proportionate to the size of the city and in none
of these cities was there an absence of this marked concentration.
In particular census tracts close to the core, the Service Dependence
Index score (SDIi) was often four or five times larger than the average,

indicating very high localized concentrations of service-dependence

in the core area.

In the exceptional instances whexe a census tract outside thé
core area exhibited high ;ervice-dependence, logical explanations can
be provided. In the case of the lone.census tract in North West
Montreal (Map 2) the high level of service-dependence reflects a
proliferxation of ex-patients around the adjacent large hospital of

St Jean~be Dieu. Similarly on the map of Vancouver (Map 3) the high
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MAP 3. Distribution of the Service=-Dependent Porulatison in Vancouver {(1971)
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MAP 4., Distribution of the Service-Cependent Population in Edmonton (1971)
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MAP 5, Distribution of the Service-Dependg¢nt Population in Winnipeg (1971).
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i
level of service-dependence in a census tract to the north-east of the

map indicates the old industrial core area of the city of Bumaby.

In the case of Edmonton, Winnipeg and Hamilton, nowhere outside of the core

area is there any indication of a significant concentration of service-

dependence.

>

The evidence of this analysis of the probable distributions

dependent populations in 1971 combined with the earlier
FEaaN
official ewidence that the inner city population is increasingly aging,
) ; )
b :
adiar inner city contains the majority of the

‘

indicates that the

service~-dependent population. E’Gidence from various studies of indiv-
: |

idual cities (eg. Social Planniny Council Metro Toronto 1979, 1980)

A\

indicates that sefvice facilities Amfaisg highly concentrated in the

2.4 Why is the Public City developing? o |

t .

Theré are many explanations for thé deve lopment of the publi;:-'
city but éhey are at best partial and fragmented visions of this wide
rapging process. Many focussed aﬁd detailed explariationg ,;af specific ‘
as;p‘é'ét_és of. this process have been presented but to date a general
th;:ry allw';ing for the societal generaut§ and temporal specificity
of public city development, has not been p'resented.' The following
-gection will attempt‘ to oufline the v:alié'l ins'ights,but inherent limitations,

of existing exz;lanations in oxrder that the theoretical tasks which must

be overcome may be specified before attaining a comprehensive theory
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of public city development.

Within the orbit of geographical research explanations of the
‘public city have stressed the locational intex;depenaence of service-~
dependent populations ahd their helping agencies, abandonment of the
inner city, de-institutionalization of service-dependent populations
and locational conflict over tl}p siting of service facilities in the
- city. ) ﬁolc_h (1978) in her work on the service-dependent poor was able
to stress and higﬁlight the locational interdependence between service-
dependent populations and their helping agenci_e_s. Thus, Wolch could
show the waiy‘ in which the process of spatially concentrating service-
de;;endent populations and their agencies could be mutually re-inforcing,
resulting in the development of stible or growing service delivery
'hubs' in the éity. This researqh was -conceived within a limitefl
framework of co;wentional }nicroeconomlc modelling of urb.an residential_
location behaviour and within this framework fﬂ‘olpert (1978) suggested
th'at; the journey-to-service facility may replace the journey-to-work
in ‘traditio_nal models, while Wolch (1979) rewrote conventional utility
functions to include receipt of ‘in kind' income and the costs of
couununity opposition. ‘However as Wolch (1979) pointed out, residential
choice is severely constra:.ned by client sexvice needs, ser\.rice

o

opportunities and the exclusionary practlses of state and ccrmmm1ty.
me;efore it seems as if the conventional approach to choice behaviour
in residential location is not valid for the majority ‘'of the service-

dapendenz\populatlons in the public city. Dear (1980 p230) has presented

at lsast five reasons in support of this assertion- (l) Service-
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dependence is generally involuntary and unpredictable; the decision
to become dependent is usual%y taken on one's behalf b§ some other
person. (2) For clients to seek care themselves requires recognitim{
of symptoms and an acceptance of the "sick" role. (3) Except in a
minority of cases, clients are rarely required to make direct payment
for service; hence the concept of "purchasing" services is often

redundant. (4) Consumer behaviour in the market—plaée is essentially
irrational, due to the inability of the clients to ase;ess the quality )
of service rgceived and their inability to chooée service providers,
largely through lack of appropriate knowledge. (5) Finally, human
services have a wide range of external benefits which accrue to society

as a whole and as a conseqguence non-consumers have an important voice

in the kinds of services provided.

Apart from locational intexrdependence, three other factors,
or particular combinations of them, are prominent in the geographical'
literature as explanations of public city deveiopment. These refer to:
- (1) the distribution of need; (2) the availability of convertii;le
properties; and (3) the distribution of service facilities. J;-t: is
commonly argued that the distribution of facilities merely reflects
the'distribut;ion of negd and that this is most prevalent in inner city
areas. 1In addition it may be argued that convertible properties and
gervice fa-cilities for depende'nt‘populatiéns are available only in cert:aih
areas of the city, thereby necess}tat.:ing the location of facilities

- .
.

in these areas, irrespective of other factors.
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Despite the inherent truths and the value ‘of these explanations
at a superficial level, they suffer severe limitations as deéper general
explanatiéhs*ef,public city development. Firstly, the relationship
between the distributions of need and the distributions of facilities app-
ears in these formulations as a chicken-and-egg problem. As wiéh
explanations based solely on locational interdependence we do not know
if the distribution of need dictates the distribution of facilities,

or is it the reverse? Secondly, we are not told why or how these factors

‘are prevalent or are combining to form this particular outcome within

a specific time period or societal context. Out of these criticisms
i
have come explanations which attempt to integrate locational conflict

-

perspectives.

Some evidence exists to indi'cate that a significant proportion
of service-dependent é%ettc> inhabitants may be there primarily because
their attempts to live elsewhere have failed (Aviram and Segal 1973},
Building on this, Hughes (1980) has argued that the chettoization ;f
fiéilities is a product of a complex interaction of social and pblitical
forces that aré intrinsicaily associated with the many dimensions of
locational conflict. He argued that the nature of the community Xesponse

and the exercise of political power are the key elements of this process,

claiming that service facilities were ghettoized in areas with little

" political power where community opposition was less successful. However’

the limitations of this approach are that while it may outline the process

-

of spatial filtering which ghettoizes facilities, it takes for granted,

both in their temporal ané societal context, the structure of space;
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the nature of the service delivery {(welfare) system; the political/
planning process and the sociéi.relations between the classes. 'I‘hrcgugh
failing to locate and explain these factors it merely isolates part-
icular visible corrolates and variables of a specific aspect of the

more general process of public city development.

Recognizing many of these criticisms and arguing that the

origin of the "ghetto" of service-dependent in the public city must lie

somewhere in the people's status as service-dependent, Dear (1980)

has attempted to provide a more general theory of public city development
locating ift within a specifié temporal and societal context. He argues
that the public city is a st::ructura.l feature whic.h is bhoth functional

and c;:nVenient in contemp‘rorazy7urbanization. To support this assertion
he examines three different elements: first, the significance of the
historical coincidence of abandonment and deinstitutionalization; ]
second, the functional utili~ty of residential differentiation in

capitalist cities; and third, the alliance between ccxml{unity and state

in creating the public city. He argues that while the inner cities
. ?

.

have long been the "host" of deviant populations and the poor, this
has been aggravated by. the contirued suburbanization of residential
and, ‘emplo;}ment apportunities and the concctmitent process~ of commercial
and residential abandonment. It is then claimed that at this point
two historical trends intersect to create a ;ota;lly new dyna:n}ic for
structural change (Dear 1980 p232). With the abseng:e‘ of migration
to‘c')lder industrial cities the continued process of aba;ndonment is

resulting in a vacuumonly partially being filled by the movement of

’
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quasi-governmentalinstitutfbns into the abandoned core areas. Secondly,
Dear suggests that a major change has occurred in the care of service- '
depéndent populations duri‘\nglthe past two decades with .a strong move
away from institution-based care and t&ward communi ty-based care.
The essentiai argument is that a vacum has been created in the inner
" city and the movement towards de-instituti;nalization has created a
population ready to fill it. Dear (1980 pp233-238) then proceeds to
outline a theory of residential differentiation in advanced capitalist
societies and argues that the service-dependent populations entex
the public ciéy through residential forces of community exclusion

and through state intervention in the fqQrm of urban planning policy.

While this explanation of public city development represents
a highly important step forward, it nevertheless remains as Dear himself

\gcknowledged, an exploratory a{)d speculative thesis. There are a number |

|
|

of serious weaknesses and inherent limitations to this explanation.'

Firstly, there is.no theoretical explanation of the capitalist urban-

- 3

ization process and its relation to the process of suburbanization

and abandonment. Secondly, a theoretical explanation' of the s.pecific
welfare functions of the capitalist state is advanoedp capitalism and

the underlying regsofxs for the changes in the mode  of delivery tz;
service~dependent populations are not provided. Thirxdly, as a result -
of the fact that tl{xeiexplanation is not derived from an internally
consistent theoretical framework, there is‘ no theoretical explanation

Y

.of the underlying ‘reasons for the 'historical coincidence' of_de-

institutionalization and abandonment. Although Dear in subsequent

’

‘
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work (Dear 198la, Dear and Clark 1981) has addressed some of these
areas, they have not as yet been integrated into a coherent theory

of the public city. ,

Another important and integrative attempt to provide a
‘macro-sociological’' and historical explanation of aspects of public
city development has been provided by Andrew Scull (1977) in his
provocat‘iv'e book. on decarceration. Although he limits hi; analysis
to the decarceration ofﬁthe 'mad and the bad' (Psychiat;ric' Patients,
Mentally Retarded, Criminals and delingquents) in the United States,
he nevertheless provides important insights into the process of public
city development. Ground'i‘ng his explanation in an understanding of
the into.;rnal dynamics of capitalist sociéties, he focuses on the
historically specific role. of the welfare state in advanced capitalist
éocieties. His gssential view of the de-institut;ionalization process ‘
is captured in the statement that " ﬂxg attempt to manage an increasing
. proportion of the ‘deviant' within the community (or r‘ather ; geogrzphically
or socia.lly limited sector of the community), will be seen as a response
to the changing exigencies of domestic pacification and control under
welfare capitalism" (Scull 1977, p134$. In #zn intriguining argument
he glaims that with the coming of the welfare state segregative n;odes-
"of social control became in relative terms far.more c‘ostly and difficult .
to 'justi;fy. UWif;h the advent ‘of‘ a wide range of welfare i:rograms,, it )

was possible for the chronically disabled to subsist in the outsids

world and therefore the oPporfmity cost ‘of neglecting community care

a . .

in favour of asylum treatment - {ne'viéébly far more costly ‘than the most
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gene rous schéme of welfare payments 4 rose sharply” (Scull 1977 pl3s),
Simultaneously {he growing socialization of production costs by the
state, of which welfar;a measures are but an important part was leading
.to the growing 'fiscal crisis of the state'. Then as Scull (1977 pl35)
neatly argues "In cambination, a focus on:the interplay of these
factors enables us to resolve what at first sight is a paradox -

namely the emergence and persistence of efforts to curt;.z.l expenditures
for the control of 'problem populationg' at a time when general expend-
itures on welfare items were expanding rapidly. For it is precisely
the expansion of the one which made both possible and d;as_sirable the

contraction of the other”.

Thig argument offers many appealiné insights. Firstly, it
provides a temporally specific material explanati;m for state action
while simnitaneously eimphasizing the highly important social cont;ol
functiona of weifare and thé welfare state. Seconély, Scull (pp 1(41-142)
has neatly introduced the importance of space in social cox;trol by
arguing that "the ptoble.m populations have increasingly been dealt
“with by a resort to'g:heir ecoi.ogica]"separalti:on and isolation in areas
where they mair_ bé'/srafely left to prey on one another." Clearly the
links between social control, state policies and spatial outcomes
must be analyzed and taken into account. However, while Scpll's thesis
is important in linking &@ture of welfare delivery systems, the wel.fare
fun;:tions of the state an/d the‘ fis_cél crisis of the state, particular -

-

aspects of the argument are left undeveloped or are overly simplistic.

’

Precisely, Scull is weak in theordzing on the meaning of spati.al structure
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and its links to the internal dynamics of capitalist development
An important advance in attempting to clarify the links between social
process and'geographié process in the ghettoization phenamenon has
been made by Dear (198la). Dear (198la, p482) claims that " the answeré
to these guestions lie in the theory of social reproduction and in the
way space acts to mediate the reproduction of social relations.”
Focusing on the social and spatial reproduction of the mentally ill, -
Dear cl:aims that there are a number of specific ways in which the
political, legal and other ingtitutions in support of the economic
order as well as the key relations in the economy itself are perpetuated.
Arguing that he is explicitly attempting to explain the status and
reproduction of '‘non-econamic' agents in society, De;r (p486) following
Cutler et al (1977 Vol. 1, p314) argues for the displacement of mode
of production as a primary ebject of Marxist conceptualization .in )
" favour of social formation conceived as a definite set of relagions of
production together with the economic, political, legal and cultural
* forms in which their conditions of existence are secured. Building upon
this, Dear {p486) outlines his three basic assumptions: (1) thaé
the form of the reproduction process is determined by the structure
of the social formation, which is itself not fully pre~conditioned‘by_
the ﬁrimacy of the eccncmic; (2) that the non~economic forces in
the\social formation condition the division of social relations,
includ}ng those'among mental health professionals,.mentaf health clients
and the'cbmmunity; (3) ¢that the soctal process definingithe relation-
ships among professionals, clients ané cbmmunity are necessar&ly‘

mediated by and constituted through.space.
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Developing this argument, Dear concludes that the problems
associated with éhe ghettoization of the mentally ill.are a mani-
festation of the requirements of reproduction in the social formation.
It is argued that the fundamental class relations are non-economic in
character in the sense that they are only indirectly related to thg
econcnic mode of productiocn. The relationship between the professional
and client is both auéhoritarian and exploitative; that between
community and client is exclusionary. Finally in both of these cases it
is stated that space is an integral force through which social relations

are constituted and mediated.’

The theory of social and spatial reproduction of mental illness
proposed by Dear represents a significant advance especiélly in itg
treatment of professionalization and the professional-client relation-
s_hip. Also the flexible conception of a 'social formation' allows for
the integration of important aspects of the reproduction process which
many Marxists hav; all too readily neglected. However before invoking
this explanation of the social and séatial reproduction of mental
illness as the basis of a general theory of public city.development,
it m;st be recognized that there are a number of inherent problems

A

and limitations to the argument presented. .

Setting aside the general issue of whether the Cutler et al.
(1977)‘thesis rébresenés heterodoxy or outright revisionism in Marxist
analysi#, there are a number of morxe specific questions which must
be raised. Firstly, while a theory of reproduction is amr indispensable

element of the theory of production and "every social procesg of
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production ig, at the same time a process of reproduqtion“ (Marx 1971,
Vol. 3: p855); why is the theory of reproduction not more rigorously
grounded in a theory of production? 1In this conception reproduction

is viewed .as a dynamic concept but production is presented as a static
one. Therefore it seems that there is an urgent need to integrate

these concepts of reproduction with those of production in order

to provide a materialist basis for the explanation provided. Secondly,
the rise of a welfare class as a hiségrically specific outcome of

the process of production/reproduction in advanced capitalist societies,
needs to be o{atlined (see Nicolaus, 1967). ‘The origin, meaning ’

and changing nature of the welfare state in advanced capitalism (factors

- which Soull (1977) began to address) need to be integrated into a

theory of the public city. Similarly, the genesis, structure and
meaning of created space in advanced capitalist cities, needs further
explanation. Finally, instead of uncritical acc-eptanoe, materialist
explanations of non-marxist concepts such as 'f.srofessionals' and
‘community ' are required in order to locate these factors within a
general theoretical understandipg of advanced capitalist societies.
Notwithstanding these criticisms, Dear has outlined the need for an
explanation of the public city in terms‘of a ge?eral‘ theory of

production/reproduction in advanced capitalist societies.

*

2.5 Research Agenda

v

This review of the existing explanations for public city
development has moved from the most limited and conventional to the

most provocative and'wide ranging. Quite cbviously in all of the
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explanations, there are grains of trutﬁ and in most cases the limitations
of the explanations were pre-set by the épecific regearch, objectives.
Given the current research cbjective, to progiée a general e*planation
/
of publicicity development which both captz%és the temporal specificity
of this phenomenon while locating it within i;;_societal ;ontext,
it is clear that we will at once hawve to synthesize'yet go beyond
current explanations. This simple progression however, pre-detexmines-
an important regression., In keeping with the adopted historical
materialist method it is necessary to derive, from the fundamentally
determining rglaticns of production, an intermally coﬁ;istent theoretical
;xplanation of state structure and spatial structure. It is felt that
it is*{ge Anterplay of these two institutional and material expressions
of the%ifcial relations affecting the service-dependent population
which ar; most important i? explajning the development of the public
city. If this internall?/ggpsistent theoretical framework for linking
repfoduction End~production and §taté and space can be provided éhen
it will be possible inmr later work to integrate such important factors
as ideology, social contrxol, professjonalization ;tc. iﬁ a logically
consistent general theory of public city development. The next chapter
will be solely devoted towards deriving this theoretical framework

as a necessary pre-requisite and addition to the existing theoretical

explanations of public city-aevelopment.

-



CHAPTER 3

TOWARDS A THEORY OF THE #URLIC CITY

3.1 Introduction

The previous analysis of existing theories of public city
development based on locational conflict, abandonment, de-institutionalization
and locational interdependence indicated that they are all basically
correct, yet Lhey are all singularly inadequate. They repeatedly
fail to provide a general em?edded theoretical undeéstanding.of why
the public city should be developing in a wide range of North American
cities during the 1970's. They fail primarily because of their
a~historical nature and their academically restricted and fraémented
focus. They grasp in é very real sense moments in the totality of
social(ggvelopment without ever rising above that totality to grasp
its more.general.movement. This chapter attempts the arduous task of
providing the basis fori a general theory of public city development,
which will enable an understanding of the historical specificity of
the public city.while simul taneously locating it within a more general
concepéion of societal development. This theoreéical framework does
not negate previous explanations, but conVerseiy, it attempts to
integiate them into a coherent whole within which we can begin to
analyze specific aspects of public city ‘development.

In keeping, with these overall aims the chapfér moves slowly

t

from véry abstract conceptions of the nature of structural causality
in the social system as a whole, to a more general discussion of the

dialectical nature of development in capitalist societies. Within

33
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this framework it derives the néture and meaning of the spatial structure
and state structure in North America since 1945. This chapter attempts
to elucidate the process of dialectical development within the spatial
gtructure and state structure, by highlighting the development of
inherent contradictions. These contradictions, which are part causes

of the general'accumulation crisis, begin to resolve thémselves during
the period of crisis though a process of re-structuring. The public
city is then viewed as a developing 'structural solution' to inherent con-

tradictions in the welfare state and the suburban form of the city.

’

3.2 The Socfo—Spatial Dial;actic

The public city is both a representation of social relatioms
mediateé through thre state structure and a iet of social relatiéns
mediated through spatial structurg. A theoretical framework is needed
within which to analy;e, simultaneously, state structure and spatial
structure. To affect this theoretical unity a theoretical understanding
of these two forms of social relations must be dé;ived from a fundamental
determining forcée’, ‘;hich is common to both, Therefore the theoretical
‘tésk is to develop a unifying theoi; of socio-gpatial relationships.

In k;eping with the central epistemological prehise of this
qthesls, that. distinguishes 'levels of appearances' and the underlying
social reality which produces thesé appearances, the, underlying sociai
reality is first detiVed in order to explain the phenomenon which is
observed at the 'levels of appearances ,that is, the public city. This

derivation uses Louis Althusser's (1970) cdnceptions of 'structural

totalities' and elabératés,d differential schema of structural causality

-
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compatible with Marxist theory. The heuristic devices developed by
Exrik Olin hright {(1978) are employgd in order to explicate linkages
among categories which are either vagque or implicit in theoretical
statements. Wright (1978, Ch 1) has organized the diverse 'modes of
determination’' outlined by Althusser into 'models of determination’,
which are schematic representations of complex interconnect;ons of the

various modes of determination involved in given structural processes.

~

Though these modes cannot be determined mechanistically, because history
develops dialectically, they do offer a way of representing the structural

constraints and contradictions present in a society, which make develop-

>
y

ment a non~random process. I

Wright's (1978) six basic modes of determination are as follows:

1. Structural Limitation - constitutes a pattern of determination
in which the social structure establishes limits within which

some other structure or process can vary and establishes probabilities

for the specific structures or processes that are possible within

those limits. - B 3

2. Selection - constitutes those social mechanisms that
determine ranges of outcomes, or in the extreme case specific
outcomes, within a structurally limited range of poséibilities.
Selection can be geen as a form of second order limitation;

the setting of 1imits within limits.

3. Reproduction/Non-Reproduction -~ A reproducing structure prevents

the reproduced structure from changing in fundamental ways within

o
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certain limits of variation. Reproduction/non-reproduction is a
variable mode of determination and it implies that the determined

structure (eg. economic) will necessarily change in the absehce

of the detexmining structure (eg. State). t

Limits of Functional_compatability - these determine what the effects
of the determining structure (eg. the state) will be upon the
determined structure (eg. the economic). The limits.of functional
compatability are not intrinsically co-ordinated with the limits

of structural variation. This is what makes it possible for
structural contradictions (see 3.4.6) to exist, which can be
actualized through the class st'iuc_;'gle or else the structures will

be re-aligned to be in harmony again (Chapter 4).

Transformation - refers to a mode of determination by which class
struggle directly effects the process of structural limitation, N
selection and reproduction/non-~reproduction. Transformation is ‘
therefore fundamental tp the diaI:ectical character of pattexrns of
determination as understood in Marxist theory. It is through
relations of tlransforma'tion that contradictions can be actualized

e

through the class struggle (see Wright 1978).

’

Q.B
Mediation - is a mode of determination in which a given social

process shapes the consequences of other social processes. Eg. the
effects of class gtruggle (CUPE Strike 1980) on the process of

restructuring the welfare state in Ontario.
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Using these six basic modes of determination, Wright (1978)

has explained how these differing modes of determination are expressea

v
G

in the particular nexus of relations that exist between economic
structure, state structure, state intervention and class struggle.

What is developed here is a model (Fig. 1) which accepts and integrates
Wright's worxk but also incorporates' spatial structure into this abstract
'structured totality'. The model which results from this is of import-
ance to this research because it allows for the development of a more
formal conceéticn of the socio-spatial dialectic (see Soja 1980). By
'e?cplicating the nature of the determinacy which exists between the;?.e'
structures the model provides this research with a structural framework

from which to develop a unifying theory of state structure and spatial

structure.

The 'model;of determination' being presented (Fig. 1) claims
that the economic structure (struc%:ure of economic relations) sets
particular limits within which the spatial structure can vary (See 3.3).
However, the spaﬂal structure (socj:al relations embodied in the mate)ria]:
form of created space) plays an important role in the reproduction of
economic relations (3.3.8). Similarily the spatial structure in a
society can effect the level of cénsciousness [and thus mediate the
class strug;,:le (3.3.6). Finally, and most importantiy for this study;
the spaé:ial structure can concretely determine, through selection, the
specific policies and outcomes of state action (Chapter 4). Conv;;rsely,

the state structure and state policy defermines a range of §pa.t.ial

outcomes (Chapter_lf) . Based on these relations of determination; clearly

'S ’ . ’ ‘
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spatial structure is a dialectically related segment of the totality
of the social structure and is not, as ig more commonly held, a passive
receéfor of social change and development, occurring at a more abstract

level i.e. space is not an epiphenomenon.

Nevertheless, it must be made explicit that this 'model of
determination' is not an end product of investigation, it is merely
a design to lgy out the logic of relations to ge explored in this
particular historical investigation. ‘While the model helps to chart
the course of the investigation, it does not provide the answers.
Actual historical research is still the essential pre-requisite to

attaining an understanding of the historical development of the public

city. .

3.3 The Dynamics of Development in Capitalist Societies

The previous section presented a model of how various relations
may be mediated or transformed and it shows the dialectical logic 9f
the andly;is being‘presented, however it ;emains indeterminate in a
basic sense. Fhere are no 'laws of motion' no teﬁdenciés of development
or dynaﬁics of syé&em&c . strﬁctural change. The whole schema thus
‘far remains suspended abstractly and in Wrights (1978 plll) view it
is "a‘logic of historical materialism, without t@e\history". It is
towards providing the historical analysis from which to deduce the

%

desired theoretical framework, that this chapter must now be addressed.

Understanding the particular dynamics of capitalist development
S . :

and the particular direction which this develoment takes, necessitates
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deciphering the logic of the capitalist accumulation process. Marx(1953
p217)’ said that "the dialectical process of generation and growth is
nothing but th; ideal expression of the real movement of capita}."

The 'real movement of capital' occurs £hrough the, capitalist accumulation
process in which capitalist social relations are reproduced on an ever-
expanding scal;, through the conversion of surplus value into new
constgnt {buildings and machinery) and variable capital (labour power).

By analyzing the capitalist accumulation process the essential proposition,

“sthat at different stages of capitalist development the accumulation

»

process faces different dominant constraints or impediments, can be
derived. The impediments are not exogenous factors, but conversely, they
are generated by the accumulation process itself. For capitalist _‘
production to continue, these impediments and conétraints must be
overcome but the systemic solutions developed at a given stage of
capitalist éevelopment generate new impediments which constrain éhe
accumulation process in the sug;equent stage. It is in éhis sense

that the impediments can be considered 'gontradictions' in accumulation
ratser than szely 'obstac;es' to accumulation. They are ‘contradictions'
because the 'solutions' to a particul;r impediment beccme themselves
impediments to later accumulation. By analyzing the contradictions

in and impedim;nts to the accumulation process, it is ?ossible to

begin to understand the kinds of institutional reworderings that are
likely to be attempted in the efforts to ccunte;act these conditions.
These periods of institutional re-ordexing are what are referrea to

as 'economic crises', where in order for the accumulation process to

.
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continue ge scale social restructuring processes are necessary

(Hirsch 1981). The crisis tendency in capitalist society is cyclical

but there is an overarching tendency for cycles to become progressively
more severe (Wright 1978). Each sucessive crisis occurs at a higher
level of accumulation and as a result the problems of restoring conditions
for renewed profitable accumulation tend to become more ﬁfficﬁt

in each sucegsive crisis. Clearly an analysis of the process of
accumulation and crisis must be provided before attempting to understand
the developmént of the contemporary state structure and spatial structure,

currently combining t6 form the public city.

The capitalist process of reproduction is necessarily

reproduction on an expanded secale - a process of accumualation. This
'

permanent re-conversion of surplus value into capital is imposed on
the individual capitalist as an external coercive law (deriving from
the\fundamentafl capital-labour relation) through competition. "It
compels him to keep constantly extending his capital in order to
preserve it, but extend ;\iﬁt he cannot except by means of progressive
accumula‘ttion"‘(Marx 1967 Vol. 1 p555)'. Hirsch ({1978 p67‘) argues that
what determines the process of accumulation and according to Marx
constitutes the essential point of énalysis., are the transfomations
i;x the c&nposiltion. of capital, which inevitably come about in ti-:e course
) of the accumuiatic;n process. The dew{elopmen‘t_of the productive forces
advanced through this ;:rocess necessitates "the transformations 'in the

relaticn of objectified and living labour in the productive 'process,
¢ .

the results of which éylminate in a tendency of the rate of profit to

—
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£a11" Hirsch (1978, p68). For Marx {1973, p748) the "law of the
tendency of the rate of profit to fall is in every respect the most
important law of modern political econcmy‘and the most essential for
understanding the most difficult relations. It is the expression of
the tendency inherent in capital itself towards the progressive

development of the produhsive forces".

.,
%

“a

Hirsch (1978, p62-63) derives the necessity of changes in
the value composition of capital, which brings about the tendency for

thekxate of profit to'fall, from the findamental class contradictions

1]
PR

of the capitalist mode of production. He then concludes that. in

"the tendency for the rate of profit to fall lies the absolute
. - .
necessity of that which is contained only as a possibilty in the

circulation of money: the manifest crisis of capitalism” (1978, p70).

Hirsch then proceeds (p70-71) to clarify the fact that the
inéyitability.and nature of crisié can be deduced from the fundamental
relation of exploitation, that between capital and labour. He argues
that .... - ‘ ) ' \

“"Thel_accumulation-process -of capital as a process

of exploitation contains the constant feature of open

or latent class strugglg,and must therefore be analysed

basically as a social process of crisis. The open outbreak

of economic crisis can therefore: not be loocked upon as

a 'deviation’ from 'the normal tourse' of accumulation.

Rather, it signifies the sharpening and manifestation

of a fundamental contradiction propelled the accum-

ulation .of capital. It can be deduced fefm the law of

the tendency for the rate of profit to fall that this

contradiction cannot remain dormant but that the latent
) crisis of capital must repeatedly be transformed through
. the disrupticn of the accumulation process. into open

~
-
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crisis. Then at the latest, however, the objective
sharpening of class contradictions makes itself openly
felt: +the ability of living labour to maintain a
capital valte which constantly swells as accumulation
proceeds and the productive power of labour develops
and thus to 'produce a growing mass of use values is
at the same time the basis of its own permanent over-
production, of masses of workers bemg continually
. replaced and displaced, of ‘the production of an indus-
trial reserve army. With the growth of capital (of N
total capital) its variable constituent increases too,
but.in constantly.decreasing proportion. Therefore,
with the development of the capitalist mode of prod-
uction,. an ever greater amount of capital is regquired
. to employ the same or an increasing number of workers.
“In this way the reserve army, present but latent in
a period of rapid accumulation, comes openly to the fore
only when the accumulation process slackens and -stagnates.
It is thus only with the slackening or with the breakdown
of the accumulation process that the contradiction of
the development of the productive forces under capitalist
conditions is manifested and the intensifying class
antagonism comes into .view. Progxess:.ve accunulation
or 'steady growth' therefore constitutes a decisive and -
at the same time an increasingly unattainable prereq-
uisite for the latency of class conflict."

( Hirsch 1978 pp.70-71)
But if capitalism embodies these dynamic tendencies towards crisis and
collypse, the difficult question is why has the collapse not occurred?

- -~/
Marx argued that "the same influences which produce a tendency

in the general rate of profit to fall also call forth counil:er—tendencies
which hamper retard and partly paralyze this fall" Marx (1967, Vol. 3

p233). --Hirsch {1978, p71) claims that "the principal basis of these
counter-effects is on the one-~hand the fact that the growth in the productive
'power of labour itself cannot leave the value compogition of capital and

the rate of surplus-value unaffected and on the other hand, the possibilty

of concentrating ir,icreasing‘ masses of surplus in the industrial centres.”

.“\‘
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It will beceme apparent in the later analysis that counteracting tendencies
are prime motive forces behind the process of capitalist urbanization

and the development of specific state functions.

Hirsch™ (1978 p7]l) argues that it is not possible to do more than
to determine these "counteracting tendencies" and their mode of operation
from the concrete development of the accunmulation process, because they
change their significante according to the phase of capitalist development.
However, he does not make clear that from a more precise understanding
of the re-organization of the conditions of production, one can cbjectively
determine various strategies of capital for the organization of complex
'counrter-effects' (Chapter 4 can be regarded as just such an attempt).
At the most general level of world-capitalism, Hirsch divides thése
strate;gies into three. Firstly, changes in the form of capital itself,
including; ménopolies, transforxmation in the nature of pr;'operty relations,
changes in the relations of control (Joint-stock companies) and the
extension of the credit system. Secondly, the expansion of capital ¢n
the world market (associated with the export of capital and the con-
commi tant peripheralization of capit;al and labour). Thirdly, the forced
development of the productive forces and the acceleration of scientific-
technical progress. It is these 'counter effects' to the tendency for
the average rate of profit to 'fail which Hirsch claims are the motive forces

to the constant re-structuring and development of world capitalism.

To conclude thisg séction it can be stated that the logic of the
accumulation process ‘can be derj.Ved from the fundamental class contra-

dictions inherent in the capital-labour relation.., There are external

-
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laws of motion peculiar to the capitalist mode of production, which

result in an inherent tendency to crisisi The result is a set of counter-
aéting tendencies which attempt to hamper or retard the findamental tendency
for the rate of profit to fall. These counter-tendencies embody the
inherent contradictions of capitalism and'are themselves ultimately

crisis provoking.

Using this brief and elementary understanding of the dynamics of

gmavalopment in capitalist societies an attempt will be made to

~

derive in a similar manner the logic of sgpatial structure and state
structure from the fundamental process of capitalist accumulation/
clags struggle. This is the fundamental determining force, common

to both, which this chapter (Section 1) set out to derive.

3.4 The Role and Production Of Spatial Structure In Advanced Capitalism

3.4.1 Introduction

*

This éection will argue that the logic of capitalist accumulation
and the resulting "tendencies" and counter-tendencies form the
étructural basis of large cities. The development of this particular
spatial structure through the dual process of accumulation and class
struggle has not only been necessitated by the particular social
structure of society,.but rather, the success ¢fthe particular spatial
structure has been an important factor in enabling the social structure Fb

reproduce itself ‘5o successfully . for the past .four decades.
3.4.2 Background to the Development of the North American city since 1945

. It can be argued\that the specificty of the North Anmerican

\
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Urban Structure since World War II results from the historical articulation
of the processes of Metropolitanization and Suburbanization (See Castells,
1978). a) Metropolitaniza;tion is understood as the concentration of
population and activities ;’.n some maj'or areas at an accelerated rate.

It is becoming increasingly clear that this conceqtration follows

from the process of uneven development and from the concentration of
capital (means of production and labour) in the advanced stages of
capitalism. (b) Suburbanization is understood as the process of
relative decentralization and spatial sprawl of population and activities
w}.thin the metropolitan areas., The process is marked by a double diff-

erentiation of economic activity: on the one hand business activities

and major administrative services remain in the urban core while manu-

facturing and retail trade tend to'descentralize their location. On the
other hand within the industrial and commercial sectors large scale

monopolistic plants and shopping centres go to the suburbs leaving in

the central cities two v‘ery different types of firms, a small number of

"technologically advanced activities and luxury shops‘, the mainstream of

industrial and,service activities of the so-called 'competitive sector®

as well as a number of marginal activities.

The suburbanization process has been facilit'ated by major
technical changes in transportation, in the mass production of housing
and in the increasing spatial freedom of plants and sexvices in texms of

the functional requirements for their locatiom. .

At the 'levels of appearances® these are the processes which

have resulted in the specific urban structure which currently exists in
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North America. At this level of explanation it is not immediately
possible to provide a coheren; theory of urbanization which links the
development of tbis specific spatial form with the other important
changes occurring in the social structure. Neither can a meaningful
explanation of the particular set of social relations embodied in the
spétial structure be provided. Without an understanding of this sef

of social relations the attempt to provide an explanation of the social

relations embodied in the Jdevelopment of the public city will flounder.
3.4.3 A Theoretical Framework for Understanding Urbanization

Upon grasping the elementary premise that the organization of
space is a social product arising out of pdrposeful social practice,
it becomes necessary to understand space in relation to the mode of
prdduction and the totality of the social structure (see Section 1.
As Lefebvre (1970) writes, "the reality of urbanism modifies the relations
of production without being sufficient to transform them.,. Space and
the political organization of space expiesses social relationships Bu§
also reacts back upon them." Later Lefebvre (1976, p2l) has statga that
"capitalism has found itsglf able to attenuate its intemnal conéradictions
for a century and consequently in the 100 years since the w}iting,of
Capital, it has suceeded }n ‘achieving 'growth'., We cannot eva;pat; at

what price, but we do know the means: by occupying space, by producing

space.,"

0

Harvey (1977,1981) has begun to develop a framework within which
one can begin to understand thé-process of ‘occupying space; ' producing

-
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space', the process of urbanization under capitalism. His interpretation
of the urban process under capitalism is based on the twin themes of
accumulation and class struggle!/ These themes he argues are inseperable
and have to be regarded as different sides of the same coin or different
perspectives from which to view the.totality of the urban process.
Using this as a beginning point.it is possible to derive spatial form

and its broad lineaments from the fundamental social relation under

[y

capitalism - the exploitative relation between capital and labour.
3.4.4 Urbanization and the Process of Capitalist Accumulation

Harvey (1981) and Walker (1981) have developed a number of
propo;itions about the relationship between stages of accumulation
and waves éf urbanizatiéé. They have argued in ; manner gimilar to
that presented in Section 2, that the process of capitalist accumulaéioﬁ
has inherent contradictions which, lead to a pattern of development of
growth, crises, rationalizaéion, growthuetc. This pattern tﬂey have

" argued divides‘uﬁ the history of capitalist deve jopment into distinct

stages which can then be related to the procegs of urbanization.

Urbanization accgrding to Walker (1981) is related to th? pattern
of accumulation, firstly because the city is a *container’ for the '
_expanded reproduétion of capital and capitalist social relations,

Second, there is a ggfticular spatial dimension to the general development
of contradiction§ and crisis. Third, the rgtionaliggtion process for

overcoming crisis consists. in re-organizing épat;al relations; but

this presents particular problems because the built environment ‘'literally
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freezes the pagt and its contradifgicns in stone'. Fourth, based on
Harvey's (1981) cénception of the circuits of capital flows, it can be
seen tha; the built environment comes into being through the movement

of capital into the secondary circuit of fixed capital capital formation
as overaccumulation of capital begins to afflict a period of growth.
Finally the built environmeﬁt is characterized by waves of growth

which reflgct the use-~value ensemble of their period but they also
contribute to the cycles of accumulation and crisis through the property
circuit.

|

1
Using these links Harvey (1981) has shown the relationship

between cycles of accumulation and waves of urb;nization. Similarily,

the process of urﬁanization in the United States can be broken down

into four perio;s mercantile (1780-1840)}, national industrial (1840-
1890) , early cozporé@e (1890-1940) and advanced corporate (1940-19907).
Now combining this aﬂalysis of the cycles of accumulation with the
developing counter-tendencies to the tendency‘for the average rate of
profit to fall, snd with the overall logic of the capitalist accumulation,

one can begin to undexstand the nature of the specific urban form which

\
has developed in“Advance%,Capitalist societies.

|

3.4.5 The 'Suburban Solution

The development of the suburban city in North America since the

great depregsion and wOrad War II can best be understood as. one of

the solutions or counter-acting tendéncies which developed to enable
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American capitalism to temporarily overcome the existing impediments
to the process of accumulation. A particularly important contribution
to developing this viewpoint has been made by Walker (1977) in his

attempt to provide a Marxist historiography of the urban process

and the development of the 'suburban solution' in. the United States.

Walker has argued that it is difficult to see how American
Capitalism could have been as sucessful as it has, if it had to make
do with cities as they were in 1949, or even with the extension of
the kind of city ;hich existed then rather than with the much more
expansive form which developed. He has argued that post war sub-
urbanization has served as a vast outlet for capital in all its forms -
as direct investment in factories, infrastructﬁre and housing production
and as consumer buying and credit creation. Walker seesg the suburbs
as vast conduits of concrete use-values through which value flowed and
expanded. In this way'progressive accumulation not only provided the
means of supporting suburbanization but also to some extent demanded
that the city keep pace in order to avoid a crisis of accumulation.
Ullmann (1977) and his colleagues also judged that a more spatially —
concentrated form of urbanization_could not very easily have accomquated
the mags of consumer duraples that the subuwrbs grew up.around. Admittedly
it can be argded‘that defence expenditures among other things also tend
to stimulate accumulation and to temporarily counteract the tendency |

to crisis; bpt it is difficult not to conceive of suburbanization as

an important factor.in this respect,

\\—‘\\\,_que role of the suburbs in the process of capxtalist accumulation

was not limited only to providing outlets foxr the capital directly
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invested in production. The whole suburban social form became an
extremely effective apparatus of individualized commodity consumption.
The suburban environment was desigfied towards consumption oriented
leisure activities and more important, the suburban single-family
house became the perfect design for maximizing capitalist consumption
e.g. each house being fully equipped with electro-domestic equipment.

The s,ubt‘xrban model of consumption has also had a very clear
impact on the reproduction of the dominant social relationships.
Because the (legally owned) domestic world is in fact largely borrowed;
it can be kept only on the a;ssmnption of a permanent pre-programmed
job situation. | Therefore mass consumption also entails mass ‘dependency
upon the economic and cultural rules of ‘the financial institutions
The social relationships in the suburban neighbourhood are resultingly
expressed as the values of individualism, conformism and social
integration, reducing the world to the nuclear family and the social
Gesires to the maximizatior; of consumption. |

The comllz;ry of the development of the suburbs in the sub-
urbanization process is the new role played by the central cities in
.t':he overall process of accumulation and in the reproduction of labour
power. This new role will become increasing.ly apparent and the insight
provided by the analysis of the suburban solution will highlight :Lts-‘
i.'Ole as the developing‘corollary to the inherent contradictions of
the suburban. process.

The analysis of the suburban solution so far is at best

partial due to its gole focus on .the, process of accumulation, the

L4

~
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primary form of class struggle. As Harvey (1977) has stgted, to

get a complete understanding of spatial structure we must analyze

class struggle\around the built environment. Through this analysis

it should be posgsible to see ﬁow the class structure of capitalist
society and the form of spatial differentiation are related and how

they combine to help in the reproduction of a capitalist class structured
society. This understanding of the process of spatial differentiation
is a vital pre-requisite to the creation of a theory of public ciﬁy

development (Dear 1980, 198l1).

)

3.4,6 Class Struggle Around the Built Environmnet

Capiéalist society must of necessity create a physical
landscape broadly appropriate to the purposes of production and
reproduction (See Section 1), but the process of creating this landscape
is full of all the class contradictions and tensions inherent in capital-
ist society. Under capitalism there is a.split between the place of
work and the place of residenee and this means that the struggle of
labour to control.the social conditions of its own existence splits
into two seemingly independent struggles. The first is fought in the
work place over the wage rate and.the second fought in the place of
residence against secondary forms of exploitation and appropriation.

It is the latter which will Se'dealt with here.

Conflicts in éhe living space are-reflections of the underlying

tensi;ms between capital and labour. But as Harvey- (]:9.77) shovs

this is hidden by the fact that pa:t@cul&r fractions of capital
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(appropriatorsl and construction capital) stand between capital and
labour and shield the real source of tension from view. The dynamics

of accumulation also affect class 'struggle and conflict in the place

of residence because as capitalism increasingly operates at higher
levels of accumulation it increasingly‘requires that rational consumption
_be ensured through the collectivization of consumption (Castells 1975).
Because residential agglomerations constitute the units of consumption
it can be argued that the factors which influence the nature of
consumption are increasf%gly the factors which determine the changing
spatial orxganization of the city. Advanced capitalist systems have
moved more and more towards the collectivization of consumption because
of the need, clearly understood in Keynesian fiscal policies, to manage
consumption in the interests of accumulation. Advanced capitalism
increasingly uses the built environment as aicoercive tool over consump-
tion, a factor which greatly influences class struggle and conflict
around the built environment.

It is now necessary to outline the way in which the forces of
class skructuration in advanced capitalist societies affect the form
of spatial differentiation in the city. This will then be related
to-the more specifié'issues of the growth of community consciousness
and exclusionary behaviour in North American suburbia. A material
explanation of these ;ssues, outlining their historical and societal
specificity is an important pre-requisite .o understanding their role

in public city development (See Dear 1980).
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*
3.4.7. The Forces of Class Structuration in Advanced Capitalist Societies

- In capitalist societies the power of the individual and access
to resources is determined by one's relationship to the means of
production. Inequality is inevitably produced under the normal
operation of capitalist economies; it is functional to the system
aﬁa is the inevitable product of a capitalist mode of production
(éeet 1975). The existence of differential individual market cqpacitieé
(based on the ownerxship of property, on educational or technical skills,
or on manual labour-power) is the source of class structuration (Dear 1980).
Giddens (1973) argues that there are two important factors in the struc~
ture of class relations: the mediate and the proximate. The
mediatec factors are géverned by market capacites and the distributiOn
of mobility chances in society, therefore the greater the limits on
mobility the more likely are identifiable classes to form. The -lack
of iﬂ;ergenerational movefrent reproduces common life experiences and
éuch homogenizing of experience is re-inforced by limitations of an
individual's mobility within the labour market.

The effect of 'closure'.generated by the mediate structures

is accentuated by the proximate factors of class structuration,
according to which the basic within and between . class structures
are forméd. These more ‘derivative' forces are generated by the need
to preserve the processes oé capital accumui;tion tﬁrough technologicag

e

’ 4 -

innovation and shifts in social organization and consumption (Giddens /1973).
- , ' !

* The argument presented % tﬁis section is taken largely from,ﬁéar 31980)...
e

e



55

There are three groups of proximate factors. (]) The division of labour

within capitalisﬁ which is both a force for consolidation and for
fragmentation of class relationships. It favours the formation of
classes according to the extent to which it creates homogeneous
groupings. On the other hand, the profit motivated drive for moderniza-
tion and efficiency often implies a specialization of labour functions
and hence a.fragmentatiqn within an otherwise homogenious group.

(2) Authority relations are a second force for class structuration.

These may occur as a hierarchy of command within the productive enterprise,
although as Harvey {1?75) emphasizes, it is equally important that

the non-market elements in society be so ordered that they sustain

the system of productionlcifculation and distribution. (3) The thirad ‘

source of the proximate structuration of classes, distributive grouping,
L4

is an ‘aspect of consumption rather than production but as we have seen
earlier these are interelated moments of one process. Distributive

groupings are those relationships (and their concomitant status

implications) which involve common patterns of condumption of economic
~

goods. They act to reinforce the separation initiated by differential
market capacity but as Giddens (1973 p 109) has argued "The mest
significant distributive groupings...are those formed through the

tendency toward community or neighbourhood segregation'

3.4.8. The Forces of Spatial Structuration in a Class Structured Society

~

How does the gohtinueql fragmentation of the social structure

-by the forces of c¢lass structuration affect the individual in his/hers

. -



particular lifeworld? To answer this the specific links between social
theory and spa structure must be examined. These links have been
usefully outlined Peet (1975) who has showri"how spatial structure
plays a Significani_role in the reproduction of social relations. -
Peet claims that an individual's struggle to eam income tgkes
place in a certain social /and econonic gnvironment. This environment
is seen as a set of resource /service contacts and opportunities with
which t}}e individual interacts. The eventual result of this interaction
is the producticn of goods and seﬁims for sociéty and income for the
individual, The most important components of the ghysical environment
ara house and ‘neighbourhcod, s;:hool, colleges, and other labour training
facilities are the most important social institutionai influencesf
although a\ wi&e variety of other institutions play a role in readying
'éxe indivi;iu'al for —w'ork. . All these factors may be thought of as
determinants of a pers.on's theoretical income earning potential,
given tmi;mitefi economic opportunity. But before this earning potential

can be. realized, the individual must have some connection with economic

" activities. It is their social network which provides both the information

about economic activity‘ and a gateway to this opportunity. Backgrouné
institutions and infomtion networks together form the social resgources

available to an individual, income is then produced by interaction with

4

N
‘economic activities and the amount of this income in turn influences

aceess to social resources.

¢

This idea of the temporal functioning of the individuals

lifeworld 'is based on the contept that a person may only exploit

the social.resources of a limited section of space in preparing
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themselves for the labour market. Peet (1975) uses Hagerstrand's (1970)
time-space model which describes a 'daily life environment' around a
persons place of residence, the limits of which vary for each group,
social class, social group and sex. Each social group therefore
operates within a typical daily "prism' » which as Peet (1975, p.568)
arques, ‘for the disadva:ntaged closes into a ‘prison' of sp?ce and
regources. Deficiencies in the environment...limitations on mobility
and the density and quality of social resources...most clearly limit

an ind:‘ln?fa{al's potential, or market capacity; similarily, low income
limits access to more favourable environments. Therefore a self-
reinforcing process of class maintenance and class structuration sets
in and it is easy to. understand how an individua;_can carry an 'imprint'
of a given environment and how the daily-life environment can act

to 'tram;mit‘ inequality.

In reproducing the ensemble of socio-spatial ineqhaiity and
pqverti;, ;:apitalism typically produces a class~differentiated soc}ety,
each stratum of which is allowed to reproducg itself, using varying
proportiong of its i'x.xcome_to raise the next generation (Engels '1972)
Since the -amount of money spent by eac?; stratum varies, unequal resouxce
environments, which perpetuate the class system, are produced. The
city is thus composea of a differentiated hierarchy of resource envir-
onments which: reflect the different hierarchical labour demands of
t;he capitalisf; f’ecbnomy, (Peet 1975, p.569); and is ngt as"is‘:!om
typically construed) simply a product of the aggregate of individual

consumer choices (See Harwvey 1975),
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3.4.9 Community Consciousness and Exclusion in the Built Environment

The process of spatial differentigtion has developed to such
an extent in many North American suberbs that the use of collective
action in space is now an exceedingly important mechanism for t;he
rmaintenance of intra-urban spatial inequality. The pervasive exte}.'nality
effects and the collective use of many items in the built enVironment‘
means that it is in the self interest of individuals to pursue modest |

levels of collective action (Harvey 1976),

Workers who are home-owners are a)cutely ‘aware that the exchange
value of their house is largely dependent on the actions of others..
In this way it is in their common interest to collectively curb the
entry into the area of what migi*\t be termed 'deviant populations'.

Many service dependent populations such as ex-psychiatric patients

the mentally retarded and ex-off;anders are deemed worthy of.this label
and are systematicailyh excluded from {:he residental environment
(Hughes, 1980). The most effeetive ways in which these p;pulations

can be excluded is through collective action to avoid‘the location of
suitable r;asidential facilities in the area. This collective action °
is often effectively cha;nne.llgd tﬁ;rough the political system so that
"individual conflicts are resolved in favour of the gesidents or on
'the other hand exclusionary zoning laws are created which protect the

advantage of the already advantaged classes. . .

This collectivization of action may go well beyond that required

out of ‘pure'individual self-interest. The congsciousness of place
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which develops becomes a pcwérful force that spawns competition between
communities for scarce public funds. Community control enables those
in control to erect barriers to investment in the built environment
(Ashton 1978). These barriers may be selective Qr indeed they may be
general résulting in a ban on all forms of growth. Also the power

of local governments ‘to control investment through the myriad of legal
and planning devices at its disposal results in the creation of 'legal'’
islands within which monopoly rents are appropriated by one fraction

of labour at the expense of the other (Harvey 1975).

Capitaiism created in the sururban environment a gpatial form
which was appropriate to its needs, It encouraged consumption and aided
the reproduction of a class structured gsociety. Yet this spatial form
embodied all the class contradictions and tensions of capitalist society.
These contradictions have grown increasingly severe through time so
that increasingly 'no growth' stable suburbs are becoming impediments
to accumulation and hiéhly exclusionary behaviours are result;ng in
problems for many suburban residents (Eg. aging residents in areas where
community homes have been excludeé). The appearance and intensification

of4t§ese contradictions will be returned to in section 5.

A S

- 3.5 The Theory of the Capitalist State and the State in Capitalism

3.5.1 Introduction

.

Tt is evident that the naturé of the éapipalist state and state

action'must be understood before begining to formulate a theory of

public ciéy development. To.understand what ig meant by the'term the state,
s . , '

3
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a central distinction will be made between the form of the state and

the functions of the state.

To explain the concept of the form¢of the state one can ask

the question, why is the capitalist sﬁate caéitalist? This question of
what distinguishes the capitalist state from all previous forms of

the exercise of power and domination is a question of the specific
social form of the state and not of the content of its éctivity. The
functions of the state are the’actual concrete activities of the state
in capitalism, but as Max Weber {1964) correctly pointed out the ‘'state’
cannot be fully defined from the partiéular content of its activity.
Therefore it is a pre-requisite to bur analysis that the form of the
state gshould be defined before analyzing its functions in the particular

period of advanced capitalism.
3.5.2 The form of the Capitalist State

In many class structured societies one can witness the presence
of the state as an abstract representation of the particular form of
domination inherent in that society. As a consequence when it comes

to an analysis of the state it is not sufficient to indicate the

class nature of the state, but instead, the state must be analyzed as

a specific form of class domination.. The problem of the fgsg.sf the
capitalist state was posed more clearly by Eugéﬁe éashuk;nis (1953)
in‘his‘éssay on 'the General Theory of ﬂa; and Ma;xism'. Having traced

the emergence of the se;ératicn of public and private,'staxe and society,.

with the growth .of capitalist production, he criticizes Engels’

.
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characterization of the state which related the state simply to class

conflict. He then continues:

i

"Behind all these controversies one problem lies concealed:
why does the dominance of a class not continue to be that
which it is - that is to say, the subordination in fact
of one part of the population to another part? Why does
it take on the form of official state domination?

Or wvhich is the same thing, why is not the mechanism of
state constraint created as- the private mechanism of the
dominant classes? Why is it dissociated from the dominant
class - taking the form of an impersonal mechanism of
public authority isolated from society?"

(Paghukanis, 1953,pl85)

- b

This is the question tackled by the recent ‘state derivation

debate' (Holloway & Picciotto 1978) in West’Gemar;y.‘, It is the materialist

theory of the state derived from that debate which will be presented here,

Hirsch (1978) hegins his attempt to answer the questions posed ,

!

‘b-y Pagshukanis by focusing on the nature of the fundamental capital
‘xrelation, the relation of exploitation of labour by capital. Rirsch
argues that the partic;xlar form of the state q\us:t be derived not from .
the necessity of establishing th;e general i-nte'rest in an anarchic

" society, but from the nature of'the social relatiéns of domination in
capitalist society. Holloway & Picciétto (1978 p24) state that the

1

specific form which exploitation takes under capitalism does not depend

on the direct use of force Marily on the unrecognized laws of
reprbduction. The particular form of the appropriation” of surplus product

in capitalism requires that relations of force should be abstracted’

L 4

from.the immadia;:e process of proépétion‘and located apart.from the

\

)
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producers. As Pashukanis (1953 pl86) stated, "the principle of competition
which is dominant in the bourgeois capitalist world provides no possibijlity
of associating political authority with an individual enterprise."
The establish;ttent of the capitalist process of production is accompanied
by the abstraction of relations of force from the immedjiate process
of production, thereby creating discrete 'political' and'economic' spheres.
Th\e state is not conceived of simply as an instrument aof class rule but
rather as a spec'ific and historically conditioned form of the social

relations of exploitation and cannot therefore be simply identified

with the economic form,

S

Resulting from this we can‘no‘longer see the state as representing
the fgeneral interest' 9f capital (Altvater’1978) ag there are strict
limits to the extent of state activity. As Hirsch (1978, p64) states,
"the social procesé of production and rep;oduction cannet be the direct
object of state actiéity; on the contrary, it is the latter which is
detersined by the laws and the.development of £he reproduction process."
Cléarly there aré limits tg“the importance of the links between the
laws of motion of capital ;;s the actual content of state policies.

The state cannot be derived completely ' from the logic of capital

accumuldtion.

Notwithstanding thgse statements, 'i/t follows from the deriv.'ation
of the capitalist state from the relation o‘f capital{st exploitation
that. its continued exigtence as a particular form of ;éciu relations
depends on the reproduction of the capital relation, depends ultimately -

on accumulation.’ The contradictions inherent in the capitalist process
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of reproduction in which the capitalist state apparatus has its source

and continuing b;sis, giée rise to the apparent inconsistencies in its
‘méde of appearance and activity. Hirsch (1978 p65) expresses this aspect
of the state clearly,K "As the authority guaranteeing the rules of equal
exchange and of commodity circulation, and autonomous from the social
process of reproduction and the social classes, it acguires a particular
form of mystification of capital'- the appearance of class neutrality free
from fofce, which however can and must be transformed into an overt use

of force, bath internally and externally, if at any time the foundations

of the reproduction and self-expansion of capital and of exploitation

are threatened. " ’ .

The state is essentially reacting to the results of the process
of production and reproduction and the states activities and its individual
functions (but not its form) develop through a process of mediated reaction
to the development of the prooesg of accumulation, Beyond chese general
determinati&ns little more can be said about the concrete “functions

conclude is that

of the stateJ at this level of‘analysis. All wé c
the gggg_df the state attempts to ensure no interfgrence with the
foundations‘of the capitalist reproductioh progess, private property
and the availability of free labour. The gereral necessity of st;te
intervention results from the fact that the capitalist process of 're-
ézoduction structufglly presupposes social functiohs which cannot be

fulfilled by individual capitals.

-

Though the content of state activity .(ie. the particular shape
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which state intervention takes cannot be derived directly from the
process of capital acqumulation, Hirsch (1978 p66} makes it quite
Cclear that the starting point for an analysis of the state:and its
limitations, must be the analysis of the process of accumuiation and

its contradictory development. It is this task which must now be

addressed.
3.5.3 The Functions of the State in Advanced Capitalism

Investigation of the functions of the state muét be based on

the conceptual analysis of the historical course of the process of
capitalist accumulation. This is not a question of a logical deduction
from some abstract laws, it is the development of a conceptually informed _
. understanding of a specific histérical process. It is through the
provision of such an analysis that one can understand the genesis and

tﬁe nature of the welfare functions of the state in advancted capitalism.
hThe following sections will provide a brief outline of the development

of the capitalist accuﬁulatioﬁ process over the last four decades in

North America. This helps in attempting to understand the nature of

stae intexvention in this period.

’

,.Two of the most important aspeqts of ad;anced capitalist develop-
ment are the growth of surplus capacity and surplus jabour. Changes
in:the organization of economic activity in advanced capitalism resulted
in two ﬁajor outcomes. Fiiét, the production of a gigantic and growing
economic surplus capacity which mus; be continually absorbed to maintain

the process of capitalist accumulation (see 3.4). Second, the growth

of a significant surplus population and cbsolescent labour which must

‘ N
- . s Lo A
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be supported at some level in order to legitimate the system of prod-
uction. Braverman (1974) has outlined:this dual and contradictory
process by building upon the initial explanation provided by Marx in
his exposition of the general law .of capitalist accumulation: Marx
(1967, Vol.l, p.592-93) stated that:
"With accumulation and the development of the productiveness of
labour that accompanies it, the power of the sudden expansion
of capital grows also...the mass of social wealth overflowing
with the advance of accumulation and transformable into additional
capital thrusts itself frantically into old branches of prod-
uction whose market suddenly expands or into newly formed branches
«+. in all such cases there must be the possibility of throwing
dreat masses of people. suddenly on ‘the decisive pbints without
injury to the scale of production in other spheres... this
increase 'is effected by the simple process that constantly sets
free a part of the labourers by methods which lessen the number
of labourers employed in proportion to the increased production.”
As O'Connor (1973) has also pointed out, continued accumulation
in advanced capitalist qbuntrieq resulted in the generation of surplus
capital in the form of surplus goods or surplus productive capécity
and surplus population or obsolescent labour. In Section 3.4 the ways
in which the development of capitalism has increasingly necessitated
increased consumption in order to absorb surplus capital, was outlined;
 this was important in the development of the suburban solution and it
was equally important as the basis of many of the classical Keynesian
demand - maintenance state interventions. Trese issues will be returned

to later in the analysis of the nature of state expenditure in advanced
|

capitalism (3.5.4.) but first the effects of continued atcumulation

.on the labour process must be briefly examined.
‘ A

The increasing concentration and centralization of capital in
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advanced capitalist societies was associated with a growth in the
physical capital to labour ratio. On the one hand this reflected

the accelerating replacement of 'raw' labour power by skilled technical
labour power which as Gough (1975, p.67) pointed out, meant that

"the quality of labour must necessarily be raised in all capitalist
econcmies to matcb the increased sophistication of production and its
attendant social processes"”. This in turn necessitated increased state
intervention in the-reprodu;tion of labour power. The obverse of this
growing market for highly skilled and 'internally motiv;ted’ forms

of wage labour is a contracting market for unskilled workers who
increasingly come to form an almost permanent surplus population

at the margins of .the economy (part of the more general peripheral-
ization of labour). Niéolaus (1967, p.37) has shown how the c;ntinued
accumulation and concentration of capital has resulted in "a‘conétant
stream of unéeremploygd, prematurely udsed up, obsolete or uﬁemployable
individuals™ who required various forms. of welfare assistance to maintain

them at subsistence level in the interests of social harmony. As
accumulation continued inc;easingly impértant distinctions have .
developed between this group and the 'classical unemployed'rwhich

Marx referred to as the 'industrial reserve army' and which served to
dépress the lt;vel of ‘wages ix; the competitive stage 'c;f capitalism.
More and more this has ceased €o be true in advanced .capitalism, partly

. m/
because "raw labour power does not compete with technical lzbour

power in the context of capital intensive technology" O'Connoxr (1973,p 3).
While " at the same time the greater valume of surplus makes it possible

to support growing numbers of these people, however misetai:ly...fhus
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a new class is generated consisting mainly of those who have‘lost
even their competitive link to the labour market" and who constitute

: . N ’
"a permaqent welfare chlass™ Nicolaus (1967%p:37). The importaﬁce of
this development in undermining crisis - management mechanisms and in
weakening the reserve army of labour as a mechanism for disciplining
the working class, has been pointed out by Wright (1978, pls9) and will

become evident later (See 4.4). For the present it is important to note that

the growth of surplus productive capacity and surplus labour must be viewed as

a single process or two sides of the process of accumulation in

advanced capitalism. These outcomes of the contradictory process of
capital‘ist accumulation, form the basis for an inherent contradiction

in the developing state policies of the period,
3.5.4, State Expenditure in Advanced Capitalism

The analysis of the form of the capitalist state (3.5.2) revealed
that it attempted to ensure the capitalist reprodugtioptprocess through
enabling the continuation of the process of‘capitalist accumulation
and thro;gh the cantinued legitimation of capitalist social relations,
These two objectives determine state intexvention in advanced capitalism
and can be used to analyze state expenditures. 6'Connor (1973, Ch's 4

and 5) has outlined the two fold character of all state expendi tures,

dividing them into social capital expenditures and social expenses.,

Social capital expenditures in turn comprise two distin&t sets of
. / . i

activities, social capital expendi tures and.social expenses, so that

altogether three categories of state expenditure ai'e distingu}.shed:

. {}) Social tnvestment: Projects and services that increase
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the productivity of capital (Eg. Transportation, Infrastructure,

‘communications) .

(II) Social Consumption: Projects and services that lower the
reproduction cost of labour power (Eg. Medical care, Training and

education).

. e e

(I1I) Social Expenses: Projecffs and sexrvices which are
required to u;aintain social harmony (Eg. Welfare, income maintenange).

O'Connor (1973) argues that the first two (Social capital
expenditureg) are indirectly productive for capital and éeteris
paribus they augment the rate of profit and accumulation in the

economy. Social expenses on the other hand are not even indirectly

-

productive for capital, but although unproductive, are a necessity (’/

for legitimation. This classification is not without problems
because as O'Connor notes, nearly all state expenditure is part

social investment, part social consumption and part social expense.

" Nevertheless, this classification proves invaluable in attempting

to see the links between the welfare state and crisis (3.5.6.).

2
First however, the exact meaning of 'the welfare state' must be

s
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state {(itself an ideological term) can usefully be understood as one
of the integrated solutions which developed to the problems of capitalist
accumulation during the 1930's. The welfare state was the necessary
underwriter of many c:f the Keynesian policies implemented after the
second world war. The developme‘nt of the nuclear family (see Lasch \\
1979) and the ,;suburba;n living environment required as a corollary S
the growth of an institution to care for the aged and the infirmed,
who could no longer be cared for within the developing family structure,
The inc¢reasing political and economic strength of the working class,
whioh grew with the progressive extension of the capital relation, e
necessitated increasing welfare state intervention. 1In many ways
the i.ntroduction of measures of social security (unemployment and old
2ge insurapnce, social agssistance, etc.) was a direct consequence 6f
changes in the labour process (s:urplus labour) and the dissol;.xtion of
traditional forms for reproducing and maintaining labour power
' (semiagrarian family structures, private charity and philanthropy).

A theoretical understanding of these changing state functions
hag until recently been poorly developed and has lead to \many misleading
conceptions of what the welfare state represents in advanced capitalist

[

societies (see Gough 1980). Using the understanding of the capitalist

state developed so far and the distinction between form and fmaci:ion,

19

an attempt to provids an alternative interpretation of the welfare
state will be made. .
Gough's (1980, p.45) narxow definition of .the welfare state

#s “"the use of state power to modify the reproduction of labour
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pover and. to maintain the non-working p9pulatian in capitalist sorcieties”
is a ugseful point to begin at. According to this definition the welfare

A

activities of the state ca&n be divided into two. The first of: these
activities is the kreproductic‘m of labo/r/r}!(er, but since labour

power is the capacity of men and women to pérform labour, the continual
zeproductio;t of this capacity is a necessary element of all societies.
Yet the modern welfare state, in a myriad of ways, increasingly controls
the level, distribution and pattern of consumption and thereby modifies
toth the daily reproduction and the generatiocnal reproduction of labour
. power 1n" advanced capitaiism.' The second arm of the welfare state
serves to maintain non-working gromps in society While it is true
that all societies contain groups that are unable to work for their
living, it is equally true that the boundaries between work:.ng and

hon-working groups are not fixed,but' in reality are predominantly

datexrmined by the.prevailing mode of production. Therefore the welfare

.- state denotes state intervention in the process of repraducing' labour

pwer‘and maintaining non-working population and it represents a gpecific’

institutional response within advanced capitalist society, to these
two requirements of all human societ&es. |

. The view that the capitalist state 13 ?n ingtitution which
asttempts to ful £111 two basic and ccntradictoxy functions has already .
been develoPed. The tapitalist st_:ate tries to maintain conditions
in which capital accumulation 1s".ppssi.b1e while si:multaneonsly txying ‘
to maintain tr croats conditions for soc‘i,al 'amc;ay. 'Siuilarily v

the 'velfa:e ‘stats soluticn’ to the contr dj. ons of cap:l.tal acoEn-
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state exhibi}:s positive and negative features within a contradictory
mi\ty-, inevitably reflecting the root contradiction of capitalist
society; that between the forces of production and the relations of
production. As T.H. Marshall (1963) said it reveals the central
paradox of capitalism, while the rights of citizenship are compatible
with and developed alongside it they "are the foundation of equality

on which the structure of inequality could be built",

What exactly is meantfﬁy this? The Welfare State it is claimed

represents tendencies which are nejither simply progressive, nor simply

regressive, but rather are contradictory. These tendencies derive

f+9)

fr;:m the central contradiction between the forces of productien, the

increasing productive power of social labour on the one hand, and

relations of production, the continued private appropriation of

surplus value on the other. ' The welfare state as Gough (1980, p.12)

- argues ' "simuléangaously embodies tendencies to enhande social

welfare, td-develop the powers of individuals, to exert social control
over the blindplay of market forces; and tendencies to repress and
control people to adapt them to the requiremenés of the capitalist.

economy. Each tendency will generate counter - tendencies in the

" opposite direction; indeed this' is why we refer to it as a contradictory

process through time." ‘ ,

. _ Developing i:his .vie.w of the weifa're state as a. contradi ctoxy
institp’tién arising out of the ;:ontr dictory and crisis-provoking
nature of capit:@li’sqoho ean begin to anaiyze ‘the way in which th;:

woelfare functions of the state’'in advancad copitalism will respond to

N

.~

. -
. .
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changes in the process of capitalist accumulation. Conflicts

continually occur with social policies bhetween the functicn’of reproducing
labour power and that of maintaining other groups and securing social
harmony. It can be concluded that there are endemic confligts

within the capitalist state and even within state social policy between
the three goals of cnpital accumulation, reproduction of labour pover

*

and.legitimation of the wider social system.
3.5.6. The Welfare State and Crisis in Advanced Capitalism

In the earlier analysis of the logic of capitalist accumulation
(section two) it was shown that there is an inherent tendency towards

crisis, which cap be deduced from the tendency for the rate of profit

to fall, The contradictions inherent in the accumuloiion process

>

cannot rema.in’fiormant, but as Hirsch (1978, p,70) pointed out, the
latent crisis of capitol must repeatedly be transformed.intp open
crises. These crises eruct.when the amount of produced surplus value
aoprdprihted by individual capitals is no longex sufficient to maintain
the necessazy rate’ of accumulation and hence the existing masg' of
surplus-value can no longer be profitably capitalized. This means

"that accumulation has reached a point where the profits associated

with it are no longer 1arge enough to justify (for the average ind-
ividual capital) further expansion. There is no incencive to'invest

and beczugé there is no new investment the.demang for 51; commodi ties

* e

declines” (Mattick 1969, 943). As Yaffe (1973) points out, it o

! -

rcp:;esents an overprodu,cticn of capital with respect to the doqrco

'of oxoloitaticn. ' .
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It has already been stated that at each stage of capitalist
deve lopment thé.re is a characteristic pattern of impediments to the
acc@ulation process. Through a combination of class strategies by
the capitalist state and individual strategies by individual capitalists
attempting to maximize their profit, these impediments are overcome
and the accxmniation process continues in slightly changed formms,
However, 't}kxis chapter has tried to show that these solutions to the
dominant impediments at each level of capitalist development, contain
within themselv'e;s new contradictions which gradually emerge and ultimately
rgsul't‘ in s;ruc£ural crises within the accumulation process (eg. in

this instance, the Suburban Solution and the Welfare State Solution).

These g};uctural solutions to the dominant impediments do not eliminate
the problem but help them to recede to the background, temporarily.
1t is these solutions which detfine‘ the essential character of thé

different st'age.s of capitalist d‘e‘velo;unent (eg. in this instance,

'Welfare State.Capitaligm,') - -

-

-

y .
Wright (1979, pl74) argues that, "the great social invention

of state sponsored waste, academically legitimated as Keynesianism,

. cogistituted the major structural sblutﬁ.on to the i'mpedimeﬁﬁ of under-
consumption" apparent in the Great Depression. However, he claims.

. /
that Keynesian solutions become problematic as the growth of unproductive

state expenditures (Social E;cpenges) tended to expand faster than the
surplus absorbing requirements of the system. In addition L the .
organizational strength of the working class, especially at the ei:éncmic )

lavel, further aggravated the situation by making it difficult for the

Pr-
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capitalist class to increase the rate of exploitation stficiently

Pl .

i
to compensate for the overexpansion of unproductive exp}enses. To
o

- ~ .

an important degree the institutional akrangements which underpinned
Keynesian State policies - collective bargaining, economism, welfare
policies, unemployment insurance etc. ~ all served to make it moxe

%

difficult to adjust to new circumstances" (Wright, 1978 pl76). ..

Accepting this perspective, Hirsch's (1978, p76) comment that, "the

‘historical concretization of state functions is egsentially to be determined

from the context of crisis so defined; .and fi'om the 'po‘litical movement
{-;o which crises give rise" can be more completely compreﬁended. '{.’he
task is to determine the u;ay in wlr;ich the state is reacting so as

to enable struct.ural solutions to the\current.: impediments of advanced

H

capitaiism to emerge.

. Prom the previous analysis of the form' of the capitalist state

| it can be concluded that it will react to maintain and protect the

y
procéss of capital accumulation. Therefore during a period of

‘ accumulation crisis the state will actively attempt. to re-establish

conditions for profitable accﬁmulation. Hirsch (1978, pl03) argues

that. "even a slight intensification of the economic crisis of capitalism

‘forcas the state app'afatus to take the side of capital c;penly yhile ]

at the same time the permanent structure an@ intensifying shortage of

-~ .
*

o

..'w;a;.f«are'_stag':e' reforms". However, the state's :espor{se cannot be

a simple process of economic restructuring, because the state must

attempt at all times to fulfill its ﬁwo»basic and often mutually
. , ) -
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contradictory functions, accumulation and legitimation. The importance
of this factor is outlined clearly by O Connor (1973, p6) in his claim
that, "the state must try to maintain or create the conditions in which
profitable capital- accumulation is possible. However, the state must
also try td'qga;te the conditions of social harmony... The state must
"involve itself in the accumulation process, but it must either mystify
itg policies by callinc_; them something they are not, or it must try

to conceal them (eg. by making them into administrative, not political

igssues).”

Furthermore, as Hirsch (1981) l'ﬁas argued, the changing\linkageg-
between the production and reproduction spheres in advanced caéitalist
societies leads to a multiplication of the forms and levels in which
an econéamic crisis manifests itself. The traditional distinctz.icn .
between *political' and'economic' crises is losiﬁg credibilty so that
"more* and m'ore directly, economic crises appear as poly;ica'J: crises
and vice Wpolitical and economic crises overlap; and crises
in limited sectors threaten to involve all society.” (H:j.rséh 1981, p596).
For these ma‘séns econbmic crises in advanced capita!\list; gocieties
requiré la;rge scale 'compl‘;ex gocial rest;:ucturing process'_es in ordexr to
' ‘enable ;:}3? ;;epmduc'tiox; of capitalist social relations and the continued
accunulation of capital. These social restructuripé pr'aoésses'require
tq an inc‘reas‘inq extent the interce.s_sion of tl;e ;tate which in advanced
":capi-.talis;d '"does n‘at mexely xeact "tq socio-econemic. crises, but it ai:?o
executes then \mde.r con:iitioms which it cannot £uq§a;nehtally influence,

N .

and through whiéh capital creat;es surplus vaiue on the world;markét
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management and social restructuring in advanced capitalism must be

v

looked at more closely.

s

The state in an attempt to enable renewed accumulation and to
alleviate its own fisgal crisis must attempt to progressively shift
the balance of its activitj,es‘ from unproductive to indirectly productive‘
expenditures.’ However with decreasing economic grov;rtlm rates (associ:ated

with the accumulation crisis) the fiscal crisis of the state deepens.,

i
while resource demands for restructuring and for capital subsidy

3

increase. ' The result is "a tendency toward a restriction of the
finance available to the Staté for 'social policy’ (SOZIALPOLITIK)

in the broadest sense, including sbcial overhead capital’, especially\\
|
smce this is labour-intens.iv? and allows only limited rationalization.,

Increasing demands for compenTatary action by the State are thus faced

with diminished material meang because of the sgame restz_‘ucturing process
: \ _ :
which caused them to arise" H':ﬁgrsch. (1981 p603). These conjunctural

demands encourage the state to simultaneously attempt to increase

social ca;pital expenditures _anL to minimize social expenées. ﬁeertheless '

the work of Offe (1974,197?) a.nd Wrigh't (1978) shows that the state

‘ i; by no means able to affect- .tl‘aesi .cﬁanges'withouf. seriounsly é’ndangeripg
its legitimation function.® The ‘prot‘:ess ';af restructm:i’ng" is ir‘!herently

’ ia process of ¢lass struggle as the state attempts ta indiw.:gci.;ly transfer

value from the working class to the, ca;iita.list;clas‘s S0 as to‘,enable the
) / : -

. process of capitalist accumulation to continue. /f

- - v
Vs
B
PO - ~ . - .
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The state has developed a complicated series of responses to

the accumulation.crisis_. cffe and Ronge (1975) have argued that the "
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gtate has embarked on a process of 'administrative re-commodification'
whereby the state attempts to put the owners of capital and the owners

N
of labour power, who had beenxv'de-comodified' under the welfare state -
_st.rat:e.gy, back into the commodity‘ form of value where they can again
participcte in exchange relationships. The ‘strategy is not without
problems, and as Offe and Ronge point out 4the attempts to stabilize and

universalize the commodity form and exchange process by political and
administrative means, leads to a nim\ber of .specific s‘tructu/ral contra=-
dictions in these emerging state caoitalist s\oci.eties‘. Specifically,
t!;e strategy of ‘administrative re-caumodific&tion' becomes the focus

of social conflict and political struggle oriented towarxds cdvercoming

"the obsolete commodity relationships as the orgariizing principle of

social reproduction,

t

' fiscal criais of the cities' 'mis arqument has been déveloped by

-

The process of restructuring has also. resulted in important changes

v

in intra—state relations. According to Cockburn (1977, p51-52) while

Ene oentral state predominahtly contributes to capitalist production, the

‘local state essentially coqtributes to capitalist reproduction. While

this classification :Ls not f‘exclusive and may indeed be historically

and spatially contingent (see Boddy 1980, Fincher 1979) it is a sigmficant

_issue because as Hirsch (1%*81) argues there has been a tendency in”

l ° .
advanced capitalism to shift social crises into the repxoduction sphere

and therefom to intensify the crises of the local state and the

1]

Dear and Clark (1980) who claim that by shiftinq the effect:s of stmci:ural
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crises to community and local levels, the state is following a purposeful
‘conflict-diversification' strategy. They argue that because the local

state lacks the authority and jurisdiction to attack local crises, and

is controlled at the central level in capital's interest "the finanecial,

t

rationality and legitamacy crises are, regionalized, thus temporarily

removing the burden from the central state in the genesis 6fithe crisis"”
(Dearx and,élark, 1980,p8). Dear and Clark (1980,p9) go on to assert

" that the local state is strongly implicated in ideological hegemony )
and this is important because conflict over state outputs (rationality
crises) are most likely focused at the local -level, If state efforts
fail to co-opt and control the population through expenditures on social
consumption during a period of crisis/restructuring, then the state
requires defensive mechanisms to avert conflict. Dear and Clark (1981,
p8-10) argue that the proliferation of sub-national state bureaucracies
serves "fo opfhscate the systém of authority and control iﬁ capitalisé
social relatio§s";' while.thé "partition of class-based donflict.into

a conflict based on s(patial ‘units (as in urban social movements)

: consdliéates the role of electdral'politics" as a way of "containing and
chanelling social confiict and.obtaining the éonsént qfﬁthe governed."
fhese £act9r§-enable:state actions and policies duriné\q period of
crisis to be legitimated_anq facilitated. In addition éq Cockburmmn )
(19?2,'Ch. 6) héé pointed out‘ag impéréant ancillary benefit'of'social
expendituxes>a&ﬁinigteq?d at the local levei isﬁlhat they ténd to.isolhté
social pathologies in'the individual, the femilgmor the cgmﬁity,'

rather than in the wider social formation. -~ . A e
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Various authors interested in the restructuring of the welfare

state in response to the economic crisis have outlined a number of

observed or prospective strategies being followed by the state in various

countries (eg. O0'Connor(1973) in the United States, Gough (1980) in

Britain and Offe (1975) and Hirsch (1981)" in West Germany). Accepting

that one cannot examine one aspect of state action in isolation from

. *

the others, it is nevertheless necessary for the purposes of this research

to outline in detail the effects of restructuring on the state social

(welfare) policy. For our understanding of the relationships between

the state and crisis we may reasonaﬁlx expect to witness the following

list of attempted strategies and developments emerging in state socikal

policies during this period of restructuring.

(1)

expenditures

(2)

policies.,

(3)

There will be a general shift in emphasis towards social capital

d away from social expenses,

There will be general cutbacks in the level of support for social

/

~Throwback policies will be attempted; to increase user costs and

"reduce the state's burden in the area of social policy. -

(4) Shiftback golicies will be attempted; whereby the higher levels, of
the state will attempt to shift responsibility to.the lower levels where
the fisgcal crisis is most severe,

- (s)

Pressure wlll degelOp for the re-privatization of parts of the

'welfare state and more speciflcally for expenditures to switch from
/direct provision of services to public subsidization and purchase of

prlvately produced serV1ces.

(6)

-
o

Attempts will be made to improve the efficiency of the social services, '

in which the needs of capital may come into conflict with those of the
clients or other consumers,

(7

Education and social security pol;cxes in particular will be adjuvsted

to adapt the “Yabour force and<potent1a1 labour force more effectively
to the needs of the labour market.

(8)

State policy witl be,leagt responsive to the needs of groups who
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{(9) There will be an increasing social control element in social
policy. This may include overt repression and coerxcive activity

but more common ly it would include; the use of more restrictive
zvegulations in social policy, an increased ideological content in
social policy and social legislation and the use of 'community police'
(eg. voluntary agencies) in social sexvice delivery and administration.

(10) There will be an increasing use of voluntary labour in the
administration and delivery of social services, for purposes of both
increased social contrel and fiscal,_saving.

(11) The state will make an overall attempt to create an increasingly
fragmented and inaccessible welfare system so as to redyce social
expenditures and to simultaneously obfuscate the nature‘.)of the /\
restructuring process by locating social pathologies at the level of

the individual, the family or the ~community .

It mugt be re-iterated that these are all strategies which, if
the earlier analysis is correct, one would expect the state to implement
during the period of crisis. But because the process of re-structuring
during the period of crisis is essent:.ally an attempt to re-establish
the relations of domination on a new footinq it can be expected that
the state actions will be met by opposing forces which will seek to
develop the welfare state in quite djfferent directions. The extent to
which the state is sucessful in the re-structuring process can not be
forecast. There is no adequate theory of class struggle, therefore

results can only be determined through concrete analysis of the process

of strﬁggle as it develops. ' . n

¢
.
v

3.6 A Theoretical Framework for understanding Public City Development

&
"

It is only at @tage of the analysis that enough insight
£ L. .
into the dialectical process of capitalisr: development has been attdined,

to enable a theory of public city ,Qevelopmni: to be proffered.
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According to the objective criteria presented at the outset, this’

theory must capture the complex inter-relations .embodied in the socio-
spatial dialectic that is creatiné the publiq city. It must at once
embody the temporal specifigity of the outcome and the societal generality
of the process. The anaiysis to date has attempted to provide the
requisite generality, the task remaining is to sharpen and focus these

insights.

At the most general level it is ag:eeh with Dear (léB;a) that
the problems associated with the ghetteization of service-dependent
Q;oqps-axe'a maniféstation of ;he reqﬁi;ements of reproduction in
the social formation. However, the process of social reproduction
is an extremely ccmplex"one, it is bound up in every social process
of prcduqtion so that concepts of production and reproduction are
inseparable, Similarily, "it is important to realize that any explanation
of how capitaiism reproduces itself is'at the same time (implicitly
oy explicitly) an answer to the question of how and whﬁr non~reproduction
occurs}‘and vice versa: ;p.6ﬁheg words, the ah&lysis of reproduction
and the analysis of crisis aré %nséparable. This is true whether or -
not a particular theory makes this connection’ explicit" (Shaikh, 1978 p219).
'The;efore in argging that the ghettoization of serVice-deégﬁQépt is
a'm;nifestation of the_complex.requiréments of social reproduction i£
is implicitly claimed that a theory of the public city mus§ be deiived .

from a theoxy of societal production, reproduction and crisis. 'This is

the task. o
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The dialectical nature of capitalist development presented in
this chapter highlights the tendency to srisis\during which structural
solutions are positedto the previous impediments to accumulation. ‘

The structural solutidns embody the contradictions of the process of
capitalist accumulation and these in tum davelop into’ the impediments
resulting in subsequent crisis. 'Iﬁe welfare state and the subu‘tban form'
of the city have stmilarly derived from the process of capitalist o

accumulation and class struggle and have been presented as two of the

l

‘structural' solutions which developed in response to the previous

atctmulatiori crisis. The inherent contrad:.cticns embodied within these

solutions have been elucidated and attempts have been made to gighlight

the increasingly problematic nature of these contradictions. It will nOQ

\

be argued that it is the intensification c;f these contradictions and
the concomitant social restructuring processes which are the prime

\

motive forces in public city' deVelop}Tdent. "In this\(way the simple axiom
that the public city is a functional outcome of the inherent logic

‘of the capitalist urbanization 'process éan be 'mderstoc:d.

i

A good point to begin a discussion of the reproduction of
service~dependent populatijons. in '‘modern society', many conVenti(onal
social scxentxsts would argue, is w;th an analysis of the chang:.ng-
nature and role of the family in 'modern society'. Acceptinq that the
family is the chief agent of socletal reprocduction it is necessary
to explain why it is not given pre—dommanoe in this analysis. It

is argued that the p:eéminant family structure at a given stage of

c_apitaiis't development is determined by the fundamental relations of

\

¢ ’ ) ‘ '
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production and the particular requirements of societal reproduction

to which they give rise. As Lasch (1977 \Xx-xxi) asserts:

v

"The history of modern society, frojn one point of view,
is the assertion of social control over activities once
left to individuals or their families. During the first
stage of the industrial revolution, capitalists took
production out of the household and collectiviz

nical knowledge by means of "scientific mandgemgnt",
and to bring these skills together undexr managerial

-~ direction. Finally they extended their control over the
worker's life as well, as doctors, psychiatrists, teachers,
child guidance experts, officers of the juvenile courts,

. _ and other specialists began to supervise child rearing,

( formerly the business of the family." ' -
Therefore it is argued that while early capitalism necessitated the

-

socialization of production, advanced capitalism 'required the socio-
lization of yreproduction and therefore it is the changing re‘iatj.ons of

production which de'termine the changing family structure: not viée versa,

& . t
w =

The: socialization of reproduction and the .ens uing changing fami ly.

structure wa'sl, deter.mined by changes-in the labour process J(3.S.3) \and
.the' procéess of capitaiist aiccmnulation (3. ;1‘5): For these reasons this
chapter‘has dealt with changes in the famxly strug‘ture implicxtl’y,
prefe‘rring ‘to l;rese,nt then as interdgpgndent aspec&s of the process.

of capit;list social deVelopmént. " While the cl;anging role ;f the family
underlies the suburban form of the city, the welfare stata and the’
emerging public city, j.t can iny be undarstood as an aspect of the

ganeral socialization of reprosiuction in a‘d\_ranced capitali_st soeic.tics";

»

R o ‘ . ) / ) ' . .
. ‘ To summarize the argument presented in this cheptar #3 to why

» - ©l
]
v, !
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"the public city is developing a simplified 'lines-and boxes' type model
is presented (Fig 2). It is immediately accepted that this type of
model can never convey the inherently dialectical nature of the social
processes involved and in that sense it is an inappropriate heuristic
device. However, it does provide a simplified schematic representation
of the logical nature of the explanation being presented. In order

to clarify this explanation, particular aspects of it will be highlighted
as they relate to the changing nature of the Noréh American city and

the welfare state during the decisive period of crisis/ restructuring.

The changing role of the inner city as it insreasingly be comes
the host éf a variety of service-dependent groups must first of all
be understood as a logical outcome of the inherent contradictions of
the suburbanization process. The socio-spatial dialectic can be highlighted
by taking the example of the process of consumption. The capitalist
accumulation process required increasing levels of consimption and capital
has increasingly used space as a coercive tool in which rational control
of the consumptién process, can be attained.through increasing collect-
ivization. The suburban foxrm of the city developed as a viable solution
to these requirements but 'th_e very prerequisites fc;r ité; existence
develop as inherent contradictions. The suburban form of the city
encouraged the nuclear family structure, encouraged individualized
(famiiy oriented) commod{ty consumption, encouraged the development of

an environment increasingly based on exchange~value rather thgn use-

value. The dev.alopmeht of a highly independent mobile nuclear family

RPN
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structure resulted in the increasing develoément of a highly/dependent
immobile group of people who cannot cope-in the emerging suburban
environment eq. elderly parents living alone. The development of

an environment which encourages'and demands individualized commodity
consumption simultaneously results in the inability of certain groups

to continue consuming in such an environmgﬂt, forcing them to move to

an environment which allows for a greaterydegree of collective consumption
eg. those who become 'increasingly' immobile, for physical or economic
reasons, ‘Finally the development of an environment which is increasingly
based on exchange-value rather than use-value results in the intensif-
ication of exclusionary behaviour and the development of rélatiVely
staﬁle 'no growth' environments in the more homogenous and powerful .
middle anq upper class suburban areas. Due to the increasing perception
of pervasive externality effects 'deviant' populations (service-dependent)
and ‘nogious’ facilitieé (Social Services) were incre;;ingly excluded
from the suburban environment, thereby creating an environment both
hostile and unsuitable for the service-dependent. As the 'suburban
solution' devéloped and matured the inherent contradictions intensified.
The process of aging in situ produced a rapidly growing population'

of increasingly service-dependent elder%y\ Similarly, the generation

of potential service-dependent populations within suburba; families

was grdﬁing (eg. Mentally retarded or physically disabled children).

The prog?essive intensification of these contradictions in the 'subu¥ban
solution' has been iﬁcreasingly reflected in the progressiye conpentrétioq

of the service-dependenﬁ pOpulat%Ons and their helpifig agencies in the

core area of the city.



The changing role of‘th; inner city as it becomes the host of
the service-dependent pppulations must simultaneously be-understood

as a logical outcome of the inherent contradictions of the welgare state

in capital;sm. The capitalist state (for@? exists ultihatély to protect
the capitalist rééroduction process and therefore the process of capitél
accumulation. The welfare functions of the state in advanced capitalism
deve loped to enabie the capitali;t accuﬁulatioﬁ process to continue

but these state functions ultimately becomé.impediments to the gccumulatién
process. The ’'welfare state solution' developed as a necessary and
facilitatiné fesponse to the emerging rnuclear family in advanced capitalism.
The welfar; state as an institution to maintain dependent populations

both enabled and was necessitated by the nuclear family structure. The
'welfare state solution' also éevélqped as a necessary legitimatory
response to the growing political power of the working class as éhey were
increasingly concentrated in advanced capitalism. Now as the 'welfare
state solution' developed to provide welfare payments at a level close

to subsistence for the growing class of economically redundant and
superflous people, it ;oo developed and intensified its inherent contra-
dictions. As Scull (19775 argued the growth of the welfare state

both enabled and necessitated qﬁé“dg-institutionalizatiop of many
service-dependent population and the pargicular nature of the limited
"community~care" systems which have developed under welfare state
capitalisé quz be explained through unedrthing the inherent contradictions

of the 'welfare state solution‘.
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The 'welfare state solution' was contradictory because the
growth of s;cial expenditure,which the accumulation proc;ss required,
ult;imately repfesented a growth of unproductive expenditure which
decreased the amqun£§ of surplus value yhich could be appropriated.
When these contradictions ( in the value sphere) began to manifest
themselves in the developing fiscal crisis of the state and as part
of the more geneyél éccuﬁulation crisis, the state of necesgity began
to engage in a process’of social restructuring. This highly complex
process developed over a number of year; intensifying as the contradiqtions
became increasingly manifest and the accumulation crisis more severe.
The state in general had to attempt to reduce its burden on tﬂe accu%ulation
process through reducing the level of unproductive expenditure in the
economy. These requirements have been manifested in a nimber of distinct
st#ategies which the capitglist state has followed in restructuring
the 'we}fare'state solution' (see 3.4.6). Among the most prominent
of these strategies have been‘attempts to reéurn those owners of labour
power whotgad b;en 'de~commodified' under the welfare gtate strategy,
to the commodity sphere where they can partake in exchange relaﬁionships
(eg. offenders or the unemployed).' The state also attempted to re- .
privaé;ze social services and\to decrease its direct invﬁlvehent in
social service provision. The changes in both the level of service
provision and the method of service delivery, precipitated by the re-
structurigé process, had distinct spatial effects upon the residential

-

location of service-dependent populations. o

The core area.of the city as the developing corollary of the

~
»
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suvburban city, whose inherent contradictions were simultaneously
concentraé:ing the service-dependent population, became the focus of
the restructuring process. The developing core area provided an environment
"where cheap privately operaged residential accomodation could be offered
in abundance: As the suburbanization process had continued, it had
emerged as an area of low property values, with a va;iegated social
structure, little political influence and therefore an area with little
successful oppogsition to the concentration of s@rvice~dependent populatiens.
As a concentrated area it fulfilled the éccessibility x;eeds of a '
growing population whose incomes were fixed or rapidly decreasing during
the period of social z;estructuring. The growth of the pubiic city was
compatible with planning policy which was generally supportive of exciu-—
sionary behaviour, protecting the advantage of the' already advantaged

' . -2
classes, by restricting mosf: forms of non-family housing in suburban
areas. The development of the public city enabled the operation of
. a low~cost highly concentrated service delivery system benefitting
the state through the considerable economies of agglomeratioﬁ which could
be exploited, Similarily, the creation of the-public city enﬁled
the ecological seperation of the ‘'deviant' within a geographically
and socially limited sector of the community, enabling greater social

control and domestic pacifi€ation during a potentially volatile period

of crisis/restructuring.

In summary, it is argued that the public city can best be unde rs tood
through the analysié of the inherent contradictions in the 'welfare

state solution' and 'the suburban solution'. The contradictions have

>



intensified and become manifesft during the period of crisis. The period

of crisis precipitated a complex and wide scale social restructuring

process which is resulting fin the emergence of 'the public city solution'’
L

a functional outcome of the process.of crisis/
/

In short the public city
. /

restructuring’ in advancg¢d capitalism in North America.

ébjective of this research, stated at the outset,
was to provide a/general theory of public city development, which

explains the phénomenon in both its temporal specificity and societal
generality. o some extent, this objecfive has been accémplished.

However the proposed theoretical explanation raises as many questions

as it solve#, outlining a number of areas of research in which the empirical

1
,

manifestaqéons of these developments must be examined.

_ There are two primary areas of enquiry which must be examined
empirically. Fi¥stly, the inherent contradictioﬁs in the“suburban
form of the city and the ways'in which they have intensified and become
manifest must be examiped inworder to explain the relative importanée
of thesg factors in public'city development. Secondly, the ways in
which the inherent contradic&iohs of the welfare state have become
manifes§ and the resulting process of restructuring the welfare state

has lead to the simultaneous creation of the public city; need to be

elucidated.

A review of the concrete empirical studies which kncwingly

ox unknowingly elucidate or examine aspects of these two areas of enquiry«
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s indicates that most of the research has dealt with the first area.

Quite a few studies have looked at the developing contraéictions in

the suburban form of the city (See Chapter 2) and have highlighted

their importance in the creation of the public city. A tyéicgl exaqg&i
of empirical research which deals with the emerging contradictions /
in the suburban form of the city and their rs‘l*l in the creation of the /

public city, is the massive 800 page report on "Toronto's - Suburbs /

/
in Transition" (Volumes I and II, Social Planning Council of Metropo;gtan
“Toronto, 1979, 1980). While a great deal has still to be done in-this

area of research, currently, it is far easier to empirically explicate

/
this aspect of the theoretical framework than that which deals with the '

restructuring of the welfare state.

The major empi?ical focus of the rest of this thesis w;{l be to
outliﬁe‘the emerging contradictions in the 'welfare state solution'
and the ways in which the resulting re-structuring process has lead to
rapid intensifiéation of public city development. It is the examination .
of this aspect of ;he theoretical framework which cons;itutes the seéond

. yesearch objéctive of this theis. This'analysis must therefore focus

on the nexus of relations whixh exist between the state in advanced

capitalism (particularly its welfare functions), the economic and political B

crisis of advanced capitalism and the sﬁatial outcomes which emerge/ﬁroﬁx
o -4 '*ﬂ,.—wmﬁ_.w, - -
the process of restructuring.during the period of crisis. ;ﬁ/”/

- e <

—
-

Because it has been argued in this chagbei/that the operation

-

of the law bf‘v;lugﬁ(generatiqg the tendeﬁé} to the falling rate of

-



92

: ‘ |

profit) must be the starting point for the investigation of the state, /

then as Fincher (1979, pll2) points out, "the analysis of the state...

must show the manner in which tendencies produced by the operation of

the law of value generate ciass struggle, which is empirically manifested
and thus give rise to state actions in ensuring the continuation of
capitalism". However, as Hirsch (1978, p75) points out: -

"the law of the tendency for the rate of profit to

fall cannot by itself explain the empirical course of N
development of capitalist societies; the former is the
formulation of the latters contradictory motive forces
which manifest themselves -- always modified by a

great variety of empirical conditions and historical
peculiarities and are expressed in class struggles,
capital strategies and in ‘the couse taken by crises” -~

//

-

//

) x - —

. - »
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Therefore the state actions observed will not be explicitly

[ ?

linked to the operation of Egg/lﬁﬁ’of value and the counteracting

/’/ o’

tendencies to Whiqb/thé§_give rise, although they are accepted as the

- -

basis of/théég/sfate actions., These links will be implicitly included

-

_/,iﬂ/zie anal&sis whi.ch Qill attempt to focus on the empirical course of
the development of advanced'capifalist society in Ontario. Through
careful documentation and explanation of the observable l;ﬁks between
the staée and crisis, and the way in which the restructuring process
is encouréqing éublgc city development; it is hoped that this agpect of

the theoretical framework will bé clarified. This is the research objective

of the iest of this thesis.



CHAPTER 4

RESTRUCTURING THE WELFARE STATE AND THE bEVELOPMENT OF THE PUBLIC CITY

"Social Science has consistently beén caught by

surprise, explaining events only after they happen.

It would be a relief to come to grips with the
post-welfare state before it is locked into place." R

Alan Wolfe

.

4,1 Introduction ° (f*’\

-

/—// .
This chapter has two primary objectives. Fiyrstly, it attempts

to document ;ndwanalyze the process of restructuring the Canadian
Welfa;e State while simultaneously outlining the apparent results

’ of this process’ Seco;dly, it attempts tolélucidate the socio-

’SPatial dialectic which is resulting in public city development,
through teasing out the dialecticél interrelaéionships between the
restructuring of the state structure and the restructuring of spatial
structure. As the previoﬁs chapter has indicated the restructuring
process, whether expressgd through the state or space, is a process
of transferring wealth (surplus value) aﬂd access to resources from
one clsés to another.

1

In this chapter the state and space are viewed as two ai fferent
expressions' of thé cﬁanging social relations inhexent in Canadian
s'ocigty over the past decade. _Because of the rése«';\rch objectives,

primary gmphasis is placed on the changing social relations as expressed
through the state. Similarly,\ the chapter has been étructﬁred so as

to attempt to 'test' and 'verify' important aspects of the theoretical

93 g
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framework presented in the previous chapter. Nowhere in this cﬁééﬁer
is the argument presented in theoretical or abstract terms but attempts
have been made to illuminate the structures and dynamics, previously
explained, through their material 'effects' at the 'levels of appearances '

- the levels of politics, policy and practice.

This chapter is designed so as to progress through a series
of intemmediary steps from a general aspatial analysis of the process
of restructuring the welfare state to a specific and spatial analysis
of its impacts. It is the neéessity to move from the general to the
specific rather than any inherent causality of relationships between
the state and space which imposes the structure. ;ghis also an innate
yet unavoidable outcome of this stxucture that it masks the true nature
of the dialectical rélationships between state and space, ultimately

tend;né to highlight a unidirectional causality from the former to the

latter.

This chapter begins by highiightinq the most obvious reasons
for restructuring brought about through thé processes impoéed by the
“fiscal crisis of the state. Even though this is a 'crisig' occurring
in thé circulation sphere as a representation of a number of spec;fic
structural contradictions inherent in Canadian society it is'closely
related and an integral part of the more general acdﬁmulation crisis
which occurred during the 1970's., Out of this disc&;sion'oﬁ a circulation
crisis manifested in the state it is then possible to review the process

of restructuring manifested as 'changés in state expenditures. This

g

o
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discussion is carried out primariiy at the provincial level because
of the unique and pivotal role of this level in the Canadian Welfare
.State. Changes .in state social expénditures have their true meaning’
in the way they affect the welfare recipients' access to resources
and struggle for existence and it is towards addréssing these questions
that the chapter thHen turns. However, because of the heterogeneous
nature of the welfare population and the apparent complexity 6f the
restructuring process, the analysis at this gene}él level soon reaches
its limitations. The fourth section of this cﬁépter acts as a vital
intermediate step between Eh; general ;nd the specific, the aspatial
and the spatial. It analyzes five important servicefdependent pop-

“ulations to bring out the complexity yet underlying unity of the re-

structuring process. Similarly, it amalgamates the policy analysis
with its effecté, both sp&tial and aspatial in éhe City of HamilEon.
The conclﬁding sections de;eIOp the analysis of the public city in
Hamilton through explaining important aspects of its genesis and‘
development and througé atéempting to define its boundaries by examining

its population as a homogeneous group characterized by its common

service-dependent status.

This chapter should be read as an attempt to provide a basis
for mogg_detailed analysis of individual aspects of the public city and
simultaneously as a concrete attempt to veérify important aspects of the

abstract theoretical framework presented in the previous chapter.

.@.
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4.2 The Fiscdl Crisis of the State and the Foundations of Restructuring

- '

4.2.1 The Fiscal Crisis of the Canadian State

.

-Thq cﬁanging naturé of the Canadian Séafecannot be understood
without a clear unaerst;nding of the dynamic qhange§ in the nature -
and level o? state expenditures and revenues over the past decade.
The continued concentration of capitaI’ESSOCiated‘with‘the’ﬂevelopment
of an advanced capitalist economy in Canada has resulted .in a comp le -

mentary increase in social capital. Deaton (1973) has shown that ’

between 1926 and 1970 public investment in Canada increased by 27.2%

while the rate of business investment decreased by 6%. ‘In.the post~
w;r period 1950-1970 the rate of public inveéfmeﬁt increased by nearly
4%. Therefore a;.ihé state'hés-yecome iﬁcreasingl§ responsible for‘
providing an environment of gtability and growtﬁ\for tﬁé‘éorpbrate

sector it has simultaneously experienced a rapid increase in its level

of ‘expendi ture (see’Figurg 3).. "

N

-

rd

The rapid growth of state expenditure, especially in the last

IS
”~ &3

fifteen years, has not been met by a cdnﬁlementary:gfowth of gtate
revenues. & The resulting phenomenon,.which has been witfiessed in many -

advanced capitalist countries, is what O Connor (1973) has termed

o

'the fiscal crisis of the State'. The fiscal crisis consists .of the
~ * . \ A . N
growing contradiction between State Expenditures and revenues, but

t

as Deaten (1973) pointed out this.is one form of the general éontradiction

- between public costs and expenditures an private bénefits and profits.
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Figure 3

GOVERNMENT EXPENDITURE
AS A PERCENTAGE OF GROSS NATIONAL PRODUCT

Pk FEDBERAL EXPENDITURE ON GOGDS AND SERVICES

mge,uzwum,“..zw.mwaw,uuum [HUHH

mmmmmHIHIHHHHI!

1949 60

Note : Tota! Expenditure is not of intergoveinmental transfers, Transler psymonts by all Icvcls of
government to private sector include subsidies and dobt interest charges. o

Source: Rick Deaton (1973) 'The fiscal crisis of the state’
in D.I. Roussopoulous - The Poltical Economy of the
state, Black Rose Books Ltd., Montreal.

-
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The fiscal crisis of the state is closely l\fnked to the general
accumulation crisis experienced by most advanced capitalist countries
during the 1970's. 2As will be evident later, the fiscal crisis and
accumulation crisis have developed coterminously and must be understood,

at a general level, as representing similar developments.

The growing contraditction between sZate revenues and expenditures
meant that the Canadian State was increasingly forced to cover its
revenue needs through deficit spending and debt creation. The net
regult of this process has been that between 1950 and 1968 the federal
government increased its debt (direct and indirect) by 136% (Deaton 1973).
That the fiscal crisis became focused on the provincial and municipal
levels can be evidenced by the fact "that during the same period the

I

provincial and munic.ip_gligovernment’del;ts increased by 505% and S11% ——

- ————— bl

respectively (See Figure 4 ). .

To unders;tand the origins of the fiscal crisis and the conflict
between revenues and expenditgres it is necessary to understand the
relationship between the tax structure and revenues, since taxation
is the major source of administrative revenues. It is axiomatic in
t;}ie field of public finance and fiscal policy that revenues determine
expenditures. Therefore the level of government expenditure is limited
by the level of incoming revenues wr'mich in turn are based on the
existant tax rates and the share of income tax paid by corporations and
individuals. We can see from Figure 5 that the corporate and individual
share of feder:—.'\l alnd prox}incial income tax revenue changed dramatically

during the decade preceding the fiscal crisis. Between 1962 and 1970

-
’
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Fig. 4. Total Accumulative Government Revenues and Expenditures, by;

. Level of Government, Excluding Intergovernment Transfer Pay-
; » ments 1950-1970. ‘

Source: Rick Deaton (1973)'The-fiscaf crisis of the State' in D.I.

Roussopolous - The Political Economy of the state;Black
Rose Books Ltd., Montreal.
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the corporate share of all federal tax revenue increased by 8?%

(Deaton 1973 p39). This trend for the corporate ghare of tax revenue

to decline has also been noted in Britain and the United States (0O Connor
1973) and it is now felt to have -been a general tendenqy in advanced

capitalist societies.

It has also been shown that the Canadian tax structure is
inherently regressive (Deaton 1973) and that people in higher income
brackets receive more benefits from the s&;;em of tax subsidies which
currently exist (National Council on Welfaie, 1379 p7). In addition
the increased level of government expenditure and the rise of the
welfare state has resulted in a negljeable redistribution of income
(Stats. Canada 19778. and 1977C). It can therefore be concluded that
the growing expenditure of the Canadian State has been increasingly
financed by wage‘earneré and a proportiocnately high percentage of

the burden of taxation is paid for by those in the lower income brackets.

The social significance of the fiscal crisis is of immense
proportions ?nd goes well beyond short~tem budgetary-issues. BAs the
Department of Urban Affairs stated "cities are facing more and more
difficulties in finaﬂciqg their growing ekpenditures..... most areas
faced with\ exx;enditures greater than revenues respc:nd by borrcw.ing
or cutting back on public services" (See Peaton 1973 p39). in 1973 it
was being claimed that in Canada "the delivery of public goods and

services~ which supports our economy and society is slowly but steadily

collaﬁsing and falling apart as a result of financial starvation.



O

lo02

This infrastructional breakdown in the deljvery of social {(public)
services is but another form of the fiscal crisis” (Deaton 1973 pdé6).
Since this statement was written the fiscal crisis has had its most
marked effects and in the last eight years it has precipitated the massive
process of restructuring the welfare state in Canada. fﬁis restructuring
process has involved all levels of the state but because a great many

of the social policies are administeyred at the provincial leyel it is
necesgary to focus our jnitial analysis at this level in order to

examine the historical process of restructuring in greater detail.

N

4,2,2 Béckground to Ontario Social Expenditure Changes

The decade of the 1970's witnessed a downturn in the Ontarito
economy: growth in the pro&inqial economy slowed, investment in
key sectors such as manufacturing and housing occurred at a reduéea
rate and unemployment inc’re_ased (See Social Planning Council, Metro

Toronto,.1979). Between 1960 and 1970 Ontario government expenditures

‘increased five fold, from $1 billion to $5 billion and by 1975 expenditures

reached $9 billion. Algo by 1975 the annual growth - of government
expenditures had reached 25%, inflation had topped 10% and the gavernment

debt had doubled in one year to reach $2 billion (M.L.0.C. 1980).

These trends had prompted serious questioning of government
spending and in particular expenditure on social proq;ammes. Advocates
of free enterprise w;are arguing that government spenéiing had absorbed
needed investment dollars, théreby contxibuting to ah inflatimary
demand for capital. They.were aiguing that‘expendifureg on sociai

programs be yeduced and diverted instead tmgré thé private 'profit making'
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sectors of the economy—

These perspectives in the context of economic decline had

" a marked effect on government thinking and behavicur and in early 1975

Ontaric's Tory Government set up the Special Programs Review Committee

to "inquire into ways and means of restraining the cost of government
through examining issves such as the continued usefullness of programs"
(OPSEU, 1980 pl7). In November 1975 the Committee .produced the Henderson
Report which was to became the main document to articulate the Ontario

Government's already established cutback program,

The report offered three solutions to growingd State
expenditures and these can be classified as cutback, throwback and
shiftbacﬁ measures. Cutback meagsures involved reducing the numbers
and wages of State employees and the lebéls of social service. Throwback

measures involved increasing the costs of services and making the user
4

\

pdy a higher proportion of the costs. Finally shiftback measures ‘—.—
involved decentralizing provincial governwent responsibilities to
municipal governments and ultimately to individuals. These three forms
of restraint can be seen in the committee’'s rec;;mendations on spending
restraint in virtually every area of provincial govemrmment spending

on social services. The recommendations included the élimination of prog-
ram;, cuts in grants to municipalities, manpower reductions, reductions

in social security'expenditures etc., The committee estimated that by

1977-78 this restraint prbéram would have saved the provincial government

fx

$3,660m. Simultaneously the Tory government attempted to cripple
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resi;tance to these measures by atﬁackinq the right to strike. Bill

100 passed in 1975 granted teachers the right to strike but only undér

a whole maze of restrictive conditions. Similarly the Legislature passed
a bill which empowered the ﬁabour Ralations Board to issue injunctionms

.to end illegal strikes and to order a union to hold a vote_on an employer's
last offer. In the light of these developments the Tory Government

only rejected 25 of the 184 recommendations contained in the Henderson

report, the report was accepted and the government went ahead to

implement the program of restraint.

Within the field of Social Services, hospitals were
urged to specialize in order te boost productivity; they were urged
to substantially increase daily charges for private and semi—private
accomodation and also to cut the number of paid hours of hospital

staff by 10%. The report suggested that the proportion of the provincial
budget aliocated‘to social sspurity be lowered and the govermment

bégaﬁ to hold benefit increases to welfare recipients well below the

rate ,of inflation. The government placed a freeze on replacement °
staffing in the civil éervice in 1975 and reduced operating expenditures
by 10%. Revenues increased by 19% in 1976 while spending increases

were héld to 10% (Public Accounts 1977). Hospital .salary increases

and operating expenses were cutback to 5%, O.H.I.P. (medical insurance)

. rates were increased by 50% (M.L.O.C. 1980). The 1977 bﬁdget‘restricﬁed
" the ra;e of growth in expenditures to 9% while $85 million worth of
corporate income tax reductions and jincentives were granted to thé private

sector (M.L.O.C. 1980). In 1978 O.H.I.P. fees were increased by.another

22% and another $55 million dollars were granted in tax cuts to mining,
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tourism, insurance and enexgy conservation and in increased tax
exemptions to mining and manufactﬁring industry (MIOC 1986). In
announcing the 1980 budget, Ontario Treasurer Frank Miller noted tha;

in 1975-6 goverﬁment spending accounted for 17.2% of the Gross ?rovinéial
Product and in 1980 he estimated this could be reduced to 15.5%.

leaving no doubt about what the cutback programme was to achieve

and how it had suceeded in transferring Tore of the province's wealth

to the private sector Mr. Miller stated: " That 1.7 percentage point
reduction translates into $1.9 billion in the hands of the private
sector. These are resources that might otherwise have been in the grip
of the government had we not had the gumption-to implement the restraint

program and stick with it" (OPSEU, 1980, p27).

Finélly, a glance at government expenditures between
1977 and 1979 shows a marked change in priorities. Education, health
and social services had their budgets increased by 9% while the rate
of inflation was double that, Inci(ustry and tourism on the other
hand had its bpdget increased by 48% and treasury and economics by
25% (Ontario Government Expenditure Estimates 1979). Meanwhile the
total police‘Eudget in Ontario was increased by 198% from 1970-1977

(Ontario Justice Statistics 1978),

N

It is only within this general context of changing
government expediture prioritiés that we can now examine changes in

social service provision in Ontario.

-
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4.2.3 Provincial Spending Restraint and the Social Services

The policy of fiscal restraint, as has often been pointed
out, does not necessarily imply a net reduction in dollars spent on
government programs. Absolute reductions in spending are difficult
to enforce and most commonly restraint implies limiting the growth
in expenditures and thereby reducing the level of service which can

be delivered in an inflationary environment.

In Ontario total government expenditure has increased
between 1971 and 1980 by 152% and in the same period the verxry broad
category of expenditure referred to as sociai development spending has
increased 160% (Puwblic Accounts 71/72 and 80/81 estimates). Expanded
public investments in particular areas such as post-secondary education
account for most of this (OWC 1980). From Table 1 it can be seen
that the largest growth in social development expenditures occurred in
the early 1970's. Cutbacks in Human Serviceg in the latter half of
the decade meant that the share which social expenditures cémprised in
‘the total budget was reduced from 63.7% in the 75/76 fiscal &gar to
61.4% in 1980/81 (Public Accounts 75/76 and 80/8] estimates). Among
the social development ministries the Ministry of Community and Social
Services displayed the highest rate of spending growth (16%), reflecting
the changing nature of social services in Ontario. @he growing importance
of this ministry as Ontario developed a mére community oriented system

of service delivery is reflected by the increase in its share of the

total quget from 5.6% in 1971/7é fiscal year to 8.5% in 1980/81.
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TABLE 1

ANNUAL COMPOUND GROWTH RATE OF TOTAL AND SELECTED GOVERNMENT EXPENDITURES

1971/72 to 1981/82
Pad

Fiscal Years 1971/72 - 75/76 1975/76 - 80/81 1971/72 - 80/81
Total Budget . 1l1.8% 10.1% 10.8%
Expendi ture
Social Development ' 13.7% 9.3% 11l.2%
Expendi ture

(¢}
Ministry of Community 23.1% 10.5% 16.0%

& Social Services
Expenditure (C.0.M.S.0.C.)

Income Mainenance . ‘ 13.8% 7.7% 10.4%
Expendi ture

Source: Ontario Welfare Council (1981 p77)
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Despite the fact that the Ministry of Community and
Social Services expenditure growth exceeded the total budge't by a
rate of 5.2% during the 1971-8l1 period the proportion of its budget
. which was allocated to income maintenance (welfare) expenditures was
not permitted to keep pace. Spending on income maintenance increased
at a rate of 10.4% per year which was lower than the 10.8% annual
growth rate on social development expenditures. By comparing spending
trends in the first and latter%alf of the 19J0's-a conclusion that
welfare recipients have carried a disproportionate share of the cost
of restraint can be substantiated. 1In the latter half of ;he tﬁe decade
some dramatic expenditure reductions took place. The annual growth
rate of the total budget was reduced from 11.8% to 10.1%. Growth in

s

social development was reduced from a rate of 13.7% annually to 9.3%.

. : t

Cutbacks in the growth of COMSOC were greater than all the other spending
cuts. The growth rate of the Ministry of Community and Social Services

was reduced by more tharm half, from 23.1% per year to:10.5%,

The annual rate of growth in income maintenance (welfare)
expenditures was reduced 44.2% from 18.8% to 7.7%. Welfare
programs became less of a financial priori;ty in the latter half of
the 1970°'s arid the share which income maintepance expenditures comprised
in the total budget declined from 4.4% in the 1975/76 fiscal year to
4.0% in the 1980/8} fiscal year, It is evident that government cutbaéks
had their most marked effects after 1975/76 fiscal years. The growt;.h
rate of income mainten;nce e'xpex;xditures at 7.7% was we.ll belo;v the

total budget and with this in mind the Ontario Welfare Council (1981)
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calculated that if income maintenance expenditures had been tied to
the growth rate of the total budget (10.1%) this would have meant an

additional $77.8 million to social assistance programs. ;

.

There have been major cutbacks in human services expenditures
since the mid 1970's. While income maintenance (welfare) programs have
been cut most severely it is not at all clear what this has meant
to welfare recipients. It is towards examining the cutbacks from the
welfare recipients' perspective rather than from the perspectivé of

.

state expenditures, that we must now turn.

4.3 Restructuring and the Welfare Population in General

4.3.1 Introduction

This section attempts to give a brief outline of how the

process of restructuring the welfare state.has affected the welfare

¢

population in general. It attempts to view the welfare cutbacks from

the perspective of the individual wglfare recipient and the way in
which they are affecééd in their struggle for subsistence. A detailed
understanding of the changing economic status of this large sevice-
dependent pOpulatioa fs an obvious pre-requisite to comprehending the

changing .residential locétion of this population.

e ———
—_—

It is clear that for the purposes of most analyses it-
is incorrect to treat the welfare population as a monolithi¢ group and

for this reason the following péges will merely outline the nature

N

of the welfare population in general. Combining a knowledge of both

3
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the reasons for dependency and the extent of the cutbacks it is then
possible to conclude the section with a brief analysis of how these

have affected the size of the welfare population over the last decade.
4.3.2 Trends in the Purchasing Power of Social Assistance Incomes

The incomes of people dependent upon the three main forms
of income maintenance in Ontario, General Welfare Assistance (GWa}),
Family Benefits Assistance (FBA) and benefits for disabled people
(Gains=D) have decreased significantly in real terms over the past

five years. This constant pattern of decline in the purchasing power of

assistance incomes is revealed in Table 2.

All of Ontario's welfare recipients have suffered a substgntialf

loss in their rgal incomes since 1975, For single persons under 65,.
the loss in 1980 constant dollz;rs ranged from- $637 on GWA to $773 on
Gains-D. For a mother and, father with two children the losses in
1980 constant dollars rangeé from $1,150 on ng,rio $1,340 on Gains-D.
when Ontario's median family'income is compared to the incomes of
welfare recipients it can be seen that people on social assi;tance
are .far worse off than most Canadian families. - In 1980 the income of
a single GWA (Short Tez;tn 'Welfare) recipienf was 1ll% oé the meéian
'income; a mother of threé on FBA (Long 'I'erm~ Welfar'e)/lzg;d an income
of 30% of the médian; and a family of four with a disabled father on
Gai;us-D received an .income 33.7% of the median. Because Ontario

'ha.s not increaseg'soci'al assistance incomes at the same rate as the

cost of living, people who live on social assistance are wors'e off in

1980 than they were in the earlier years.of the 1970°'s.
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Table 2

“a

éHANGES IN PURCHASING POWER, 1975 TO 1580,
FOR MEDIAN FAMILY INCOME AND FAMILIES ON
SOCIAL ASSISTANCE IN 1980 CONSTANT DOLLARS

i Change in Fhortfa11 as &
Inccme | Income i Purchasing | Per Cent of
In 1975 {In ]9804 Power | 1980 Incomes
Median Family Income §25,235 S25,8071§ +$572 +2.2%
Single Person under 65 3,479 2,842§ ~$637 =22 4
Mother, with 1 child 5,811 | 4,970: - 841 -16.9
Mother, with 3 children 8,057 7,110 - 947 -13.3
Mother, Father, with 2 children| 8,248 | 7,098, -1,150 -16.2
FBA :
Mother, with 1 .child $6,335 | $5,461 .  -$874 -16.0
Mother, with 3 children 8,716 | 7,718 - 998 -12.9
Mother,.Father, with 2 children 9,020 7,820 - 1,200 -15.3
GAINS-D
Single Person under 65 $4,724- | $3,951 ! -$773 -19.6
Mother, with 1 child 7,357 6,352; - 1,005 -15.8
Mother, with 3 children 9,738 | 8,609 - 1,129 =130
Mother, Father, with 2 children | 10,042 | 8,702 - 1,340 -15.4

‘}. Estimated

Source: Ontario Welfare Council, 1981 ...

Toronto.

And tﬁe Poor Get Poorer,
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4.3,3 Wwhat is the Adequacy of Ontario Social Assistance Programs?

Recently the Ontario Welfare Council (198l) has begun to
compare the actual incomes of the typical assistance families with
the Statistics Canada Poverty Lines with what the Social Planning
Council of Metropolitan Toronto feel is the income required to provicde
an adequate living standard in Ontario (See Guides for Family Budge ting,
Social Planning Council Metxro Toronto 1978). The results of these
comparisons can be'seen ln Table 3 . Incomes under all social assistance
programs were well below the budget guide standards of adequacy and
below the poverty lines. Therefore not only are incomes of GWA, FBA
and Gains-D recipients inadequate but they have become leés and less
adequate since 1975 and have Jeteriorated to levels that exisggd in

the early 1970's.

4.3.,4 Unemployment and Social Assistance

The relationship between unemployment and social assistance
is one of primary importance when one is attempting at assess the -extent
and causes of change in welfare expenditures. Assistance recipients
have been affected by rising levels of unemployment in a variety of
ways and the relatioﬁship between unemployment and the number of welfare

recipients is not a simple one.

The Ontario Welfare Council (1981) examined the relationship
between General Welfare Assistance (GWA) and unemployment, because

as GWA is a short term assistance program and people need to have low

i

\
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TABLE 3
LUTUAL LEVEL OF POVERTY, CUDGETARY NELLS AN
CNCIAL ASSISTANCE THCOMES Ih OHTARID, 180
Budaet | Foverty | General Tamily 1
Family Composition Girndes Lines Helfare Bonefits GRINS-0
Single Person
Under Age 65 $6,631 $5,135 52,842 H/A $3,951
Mother with
Ch1ld Age 4 $8,891 $7,443 | $£,970 $5,461 $6,352
Mather with Children
Ages 3, 6 and &' $12,072 1$11,288 57,110 7,718 $8,609
Mother and Father with
Children Ages 10 and 13 | 514,170 1 811,298 | $7,098 R $7,820 §8,707

Incomes on General Uelfare, Family Cenefits, and GAINS-D, include
federal family allowances and child tax credits where appropriate, as

weill as Ontario property and sales tax credits.

The cost of providing

free OHIP and drug benefit has not been included as income, and has
therefore been excluded from c¢onsideration of budgetary needs as well.

Saurce:
: Toronto.

Ontario Welfare Council, 1981.

.. And the Poor'qet Poorer.
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incomes to qualify, it appears as if GWA operates to sustain temporarily
unemployed persons who have lost los wage jobs. It was found that

while the upward and downward swings in these rates often c;incided,

the relationship between the unemployment rate and the number of GWA
recipients who requested assistance because of unemployment was not
precise. The periodic tightening or logsening of unemployment insurance
eligibility ériteria has a significant effect upon the number of
unemployed people who apply for GWA. Since 1978 the federal acovernment
has attempted a major shiftback me;sure by tightening u%?hployment ;a
insurance requlations’despite rising unemployment and this shiftback
résulted in a heightened demand for GWA assistance. Because GWA is

a municipally administered program cost égared S0% by the federal'
government, 30% by the Province and 20% by the municipality, this
represents a typical shiftback policy placing increasing responsibility
on the lower levels of government which are experienciﬁg the tightest
fiscal constraints. (See, The problem is jobs, not people: A response

to revisions in the Unemployment Insurance Benefits Act by the Government

of Cangda,‘Social Planning Council of Matro Toronto, October 1978).

Examinations of the general relationship between work
and welfare show that social assistance programs ha;; b;en‘structured
Soth to enc&urage short term‘reéipients to return to work and to ensure
the working poor continue working (Macarov, 1980). ‘The Onta;i; Welfare
Council (1981) h;s shown how between 1970 and 1980 the Ontarég @inimum
* wage and the GWA benefit levels have increased virtually in lock-step

and GWA was never allowed to exceed the minimum wage. This pglicy of’

.-
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keeping welfare payments below the minimum wage ensures that some people
will continue to work full time for low payments (Harrison, 1979).)
It is obvious that in Ontario low wage earmers have no choice since

welfare only promises greater poverty.

In discussing the relationship between employment and
welfare it is wvital to remember that the majority of welfare recipients
are not unemployed adults. It is this question of who constitutes

the welfare population which we must now address.

4.3.5 Who is the Welfare Population?

- 4

Discussions on welfare and welfare cutbacks in the media

¢ '
by

and the popular press most commonly founder on an inadequate or incorrect

-

comprehension of the exact nature of the welfare population, 1In 1977
the Ontario Welfare Council / Social Planning Council in their review
L[ 8

of social assistance highlighted the fact that people receiving public

aid were mainly sick, disabled, elderly adults and their dependents

. or women raising children alone. From Figure 6 it can be seen that by

1979 the structure of the welfare population had changed little.

Unemployment was the largest single reason why peodple
need GWA; however a significant 27.4} of recipients were blind or
disabled and 23.9% were single parenés. ‘In the case of FBA/Gains~D
recipients 52% were on assistance b;cause they Qefe bliﬁd or disabled,

while 43.1% wexe heads of singlé,parent families. An examination

of the total social assistance caseload gshows that 42.3% of cases were
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FIGURE © _REASONS FOR DEPENDENCY
ON SCCIAL' ASSISTANCE, 1979
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on assistance because they were blind or disabled, 35% were single
parent families and only a minority of 16.2% wexe on assistance because
they were unemployed.

'The importance of these findings is that while it is true
that‘welfare is structured so as to force people to remain in low-
-wage jobs and to support secondary labour markets the vast majority of
the welfare population constitute a group of people who have almost
permanently lost their competitive link to the labour market. EQ%F
supports theoretical assertions made about the welfare pOpulétion in

the previous chapter and it re~inforces the distinction which was

outlined between the welfare population and the classical unemployed.,
4,3.6 Welfare Caseload Changes in Ontario

To conclude the analysis of the effects of welfare cutbacks
- 4
on the welfare population in general it’'is necessary to take a brief
- look at the way in which the Ontario social assistance caseload has

been changing over the past decade. b

The social assistance caseload in Ontario has not been
growing in relation to the general population and from Table 4 it
can be seen that social assistance.recipienks have remained a fairly
constant proportién of the Ontario population for a decadé.‘ Since

\\\\\\ 197{ the ratio has remained virtually unchanged at 4.4%. Overall
.though, the total caseload of persons receiving assistance under GWA,

FBA and Gains-D increased by 25.,8% over the decade and 20.8% between
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1975 and 1980. Also it can be seen that the requirement for long
term assistance increased significantly between 1971 and 1980 in contrast

to the requirements for short term assistance.

In comparison with these trends the number of people who
benefit from social assistance programs has not increa;ed significantly
-(2%)<between 1971 and 1980. The contrast between the increasing numbers
of recipients and the consﬁépt number of people benefitting from the
programs reflects change; in the family compésition of the welfare
household. These households have become smaller with fewer children

and other dependents,

Because of the nature of dependency the severe cutbacks in
the levels of social assistance in Ontario have not resulted in a
noticeable decrease in ;he size of the welfare population. On the
contrary this population is generally unable to re-enter the labour
market and is forced to subsist on a rapidly decreasing real ingome.
The welfare recipients‘income is well beloQ the poverty line and has
been keﬁt below the minimum wage so as to enable secondary labour
markets to.Operate, forcing welfare recipients into labour markets
wherever possible while simult'aneously preveﬁting low-wage workers
from 3bining the welfare rolls. The trend mdy be interpreted as reéulting
from the influences placed on welfare by tpé emerginé ‘back to work'
reabtiongiy philosophy and the gupporg of thesé policies by fiscal
conse;yatives, attempting to cope witﬁ the pressures imposed by the

fiscal crisis of the state.
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4.4 Restructuring and Specific Service-Tependent Populations

4.4.1 Introduction

Although the process of restructuring the Canadian Welfare
State ﬂas been a highlypurposive activity it has also been complex,
diverse and even often contradictory. 1In the prev%ous section the
broad lineaments and general results of the process.were outlined
but ultimately it was impossible to progress beyond the limits imposed
by the level of analysis. Therefore in keeping with the overall structure
of the chapter, this section will act as an inte{ngiate step in the
attempt to move from a general aspatial analysis of the restructuring

process to the specific and spatial outcomes of this process.

Recognizing the diverse and heterogenous nature of the welfare
population and the inherently variable énd individual character of
the policy process this section will attempt to chart the historical
deyelopment of social policy for five important but discrete service-
dependent popoulations. Groups dealt with are: ex-psyéﬁiatric patients,
the mentally retarded, the physically disabled,lthe elderly and pro-
bationers and‘parolees. Hdving first Efaced the development of import-~
ant aspects of socia} policy affecting these.populations, each of
the groups is analyzed at the level of an individual city and it is
here that state and space inseparably merge. It is at this level
that we see most clearly the material e*pression of the chanéing social
relations implied by the process of restructuring and it is here

alsp that we find empirical‘verification of the power and meaning

of policy changes at a general level.
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This section is désigned to highlight the apparent diversity
but inherent consistency of the restructuring process. In addition
it should provide the necessary detail to enable us to underétand
the meaning and genesis of thé public city in Hamilton (an issue

that will be dealt with further in the final sectien of this chapter).
4.4.2 Psychiatric Care
-4,4,2,1 Introduction

The pattern of mental health services in Ontario‘deveIOped
around the psychiatric institutions known as asylums., These weré
large central institutions which could be run economically and easily
sup;rvised. They were designed to be indestructible and they provided

»

strict cuséodia; care. .In the late 1940's and early-1950's the intro-
duction of electo-~convulsive shock therapy and tranquili;grs led to
the control of the gross symptoms of menLaI illness. This had a.
‘revolutionary effect upon psychiatric care and institutions began to give
up the custodial approach.to service and move in the direction of
providing new forxms of.treatment. |

By 1959 the focus of psychiatric treatment was shifting to
the c&mmunity and developingdtreatment methods were based on shorter
hospital stays and early discharge. That year Matthew Dymond, the
Ontario Minister for Health, in a'report }qcommended that "when the

. ,

patient leaves the hospital his rehabilitation should become the

responsibility of agencies)in the community in consultation with the
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hospital and with community péyéhiatric services if necessary”

(Dymond Report 1959 pd9). During the 1960's and 70's the province
began to fund general hospital psychiatric units so that by 1976
psychiatric units were treating 28,441 patients annually, a 713%
increase since 1961 (OPSEU 1980). More psychiatric patients were
admitted for shorter and shorter periods of time through general
hospitals. Provincial psychiat;ic hospitals were also plaging‘éreate¥
emphasis on out-patient admissions and thus keeping people out of
institutions. Between 1961 and 1975 out-patient admissions increased

by 203% from 33,000 to 100,000 (OPSEU 1980).

Cqywersely, between 1961 and 1978 the in-patient population
on the psychiatric hospital books declined from 18,292 in 1961 to
4,608 in 1972 (Ontario Statics 1978). By 1977-78 the amount of time
that a p;tient would stay in hospital from the date of'admission-to
date of discharge was greatly reduced. Of the 16,064 discharges in
1977-78, 42% were discharged in less than a month and 72.3% had been
discharged within 3 months from'the date of admission (Ontario Statistics

1979).

At the same time that the psychiatric hogpital in-patient
population was declining, the Province's Homes for Special Care Program
(established in 1964) was supposed to take in the large bulk of those

]

patients discharged from psychiatric hospi‘téls but still regarded as

chronically mentally 111. fThis program now absorbs 14% ($57 million)

of the province's major expenditures for mental health programs.
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Between 1965 aqd 1978 the resident population in Homes for Special
Care increased by 369%, so that the number of residents in Homes for
Special Care now exceeds the number of patients on books at provincial
psychigtric hospitals. This program is for patients who are felt

to be beyohd rehabilitation for independént living and it can be

cohceived of as a terminal arrangement for the chronically ill.

Under a more controiled arrangement, in-patients are accepted
in small group home ‘'community settings' in 'Approved Homes'.
Individuals move from the hospital to the privately-run homes on a
six month probationary basis. The objective of this program is ultimate
independence f;r the patient, but to daée this program has never
really been implemented and has served a largely cosmetic function.
By 1977-78 the program consumed only 0.1% ($608,100) of the pro®incial

: . )

expenditures on major programs in mental health and only 37 hames had

been built, providing a mere 213 beds (Report of the Ontario Council

of Health, 1979).

It can be seen from Figure 7 that at the same time that in-
patient populations in psychiatric hospitals declined and the government
pursued its policy of de-~institutionalization, admissions to the p;ovincial
psychiatric hospitals continued to grow. Between 1960 and 1976
admissions to provincial psychiatric hospitals increased by 93% from
7,420 to 14,3191 but a growing proportion of these admissions are
re~admissions (OPSEU 1980). In 1960 there were 2,845 re-admissions -

o

to Ontario's bsychiatric hospitals but by 1976 this number had grown
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¥
to 8,886, a 212% increase. These high re-admissions rates raise a

: §
number of important questions about the government's general policy

of de-institutionalization, which will be returned to later.
4.4.2.2. Trends in Psychiatric Care Expenditures

A brief examination of the changing levels of financial support
for psychiatric care in Ontario helps to inform the analysis of the
process of de-~ institutionalization observed in the previous section.

Since 1976 the growth in government spendiqi; on health.care
has I;gged behind the growth in revenues by approximately 5% and spending
on psychiatric care has fared even worse (Public Accounts 1976, 1979).
Ontario Ministry of Health records show that between 1976 and 1979
Ontario's spending on psychiatrie service; deereased from 6.8% to 5.3%
of the total health bﬁdggt and as a result gpending on psychiatric
services has increased by only 3.4% ccmparéd with/revenﬁe increases of
37.3% (Globe & Mail, March 12.1981). When this is placed in the context

of rising inflation (28% during the period) this relafive decline

in spending is of increased significance.

Although the process of de-institutionalization was already
well underwa; when the Ontario Governments full scale retrenchment
program started in\l97i{ it has been persuasively argued by many critics
that because there existéd an ac;cepted ideology which argued that
the recipients of care were better off outéidé the ingtitutions, the
institutions became{a pr&me tarqet of that retrenchment policy. 1In

April 1978 the Chairman of the Management Board of Cabinet boasted

2
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about a saving of $35 million in salaries and'benefits through a
decrease in the size of the civil service. The laraest single items
contributing to this $3%5 million in savings were in the areas of Healtﬁ
($4.6 million) and Community and Social Services ($4.2 million) (OPSEN
1980, p29). Yet it is only when we take a closer look at the reality
of community based care for the de-institutionalized that we can fully

appreciate the effects of the retrenchment policy on the de-institutionalized.
4.4.2.3 Community Based Care for the Me-instituticnalized

While few have argued against such.concepts as the need to
re-integrate institutionhalized people back into normal social patterns
of living, there is a dire need to look at the reality of 'community
li;ing' for the de-institutionalized psychiatric patients as well ;s
for the mentally retarded. Officially the government tends to say
that patients are released from institutional care inté community based
alternative care that most closely approximates normal living conditions.
For the de-'institutionalized patients, after-care and follow-up
‘services are probably the most critical elements in the transitional
process and both theoretically and practically, de-institutionalizat%on
implies that alternative forms of therapeutic care are available in

the community. However a number of recent investigations show that

therapeutic care in the community is seriously lacking.

A 1980 study by the Ontario Public Service Employees Union
on the conditions of de-institutionalized patients revealed " a

discomforting scenario of loneliness and desperation, inadequate’ income



127

maintenance, dépressing housing conditions and fragmented and sometimes
non-existent follow-up support in the community" (OPSEU 1980 p63).

A 1979 study of the provinces mental health system by the Ontario
Council of Health stated that "Large numbers of aischarged patients

who continue to require therapeutic environments are relegated to
rooming’house and room and board facilities, often the least desirable
setting in a majority of cases" (Globe & Mail March_12 1981). Housing
is the single most critical problem for discharged patients, but
because so many of them live on welfare, all they can afford is the
type of‘housing least appropriate to their needs. Many of these patients
live in cheap boarding homes in the core area of the city. The
neighbourhood of Parkdale in Toronto, where an estimated 12,000 former
patients live because of the availaﬁility of cheap boarding homes is

. a typical example of this type of service-dependent ghetto.

Cut-backs in the provision qf after care services by COMSOC

in particular as well as the general fragmentation of the welfare

!
system have been atmajor factor in the creation of these ghettoes.
The proliferation of discharged mental patients in cheap boarding
homes coincides with the ceilings the provincial government put on
new admissions to the Homes for Special Care., Similarly, recent
research by a Toronpo based independent research firm indicated that
the financial limits set on Government Housing assistance have "forced
a lot of people into boarding homes” (Globe and Mail March 12 1981).

A study for the Ministry of Health found that out of 331 patients

discharged from Queen Street Mental Health Centre 68% had nowhere to
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go but Toronto area boarding homes (Community Reséurces Consultants
Ltd., 1980). These commercial boarding homes, which in reality form

the largest part of the after care system are virtually unregulated

and unplanned (See Section 4). But in order to understand why the
process of de-institutionalization operates as a process of abandonment,
it is necessary to understand the fragmented and contradictory welfare

system that has developed from the restructuring of the welfare state.

B recent study on the housing needs for discharged mental

patients in Toronto, presented to the Ontario Psychiatric Association,
points out that the Ministries of Health and Community and Social Services
do not co-ordinate their housing and other programs for psychiatfic
patients. Communication between programs in the same ministry, it was
argued, range from poor to non-existant. Similarly it is argued that
provincial and municipal relations on housigg are confused as in the

case where the provincial secretariat for gocial development had been

encouraging municipalities to adopt permissive by-laws (ie. to allow

group homes for former mental patients). while another.agency, the

Ontario Muni Board, had been approving restrictive zoning by-laws

~ T
(Globe & Mail . 8, 1980). At the local, level restrictive municipal

ation of facilities, and programs (see Map 14 ).
Hughes (1980 shown how community mental health facilities are
concentrated due to these forces into areas which are poor and have

little political power. It is clear that as long as the welfare system

is under-financed, fragmented and contradictory, discharged psychiatric
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- patients will continue to be ghettoized into areas of.cheap boarding
houses close to the core. . .

k :

4.4.2.4 pPsychiatric Care in Hamilton
The spatial effects of the procesg of dg-institutionalization

and abandonment can be seen with greater clarity when we focus our .
analysis at the level of an individual city. Changes in the nature of
psychiatric care have resulted iﬂ a proliferation of ex-psychiatric
patients in the core area of the city. In a follow-up study of a
of 495 people discharged from Hamilton Psychiatric Hospital (HPH) between
April 1, 1978 and March 31, 1979 Dear (1980) found that 70% were discharged
to destinations in the core area. fhis geographical concentration

of the discharged population was confined predominantly to a nine tract

area close to the central business district (CBD) and included a

,4""’
—

significant number (12%) of people who originated from outside Hamilton
on admission. In an earlier follow-up study of a cohort of‘169
Hamilton patients, Dear (1977) noted the extré&ely high levels of
mobility exhibited by ;hese discharged patients. BAssociated with these
high levels of mobility are high levels of re-—admissions which in
Ontario have aided in the development of the "revolving docor syndrome"
characterized by high rate§ of discharge'and re~admission. It is

clear from an examination of the spatial variations in the utilization
rates of Mental Health services ih Hamilton (Map 7 ) that many of the

people involved in the "revolving door syndrome" originate and return

to the core area of the city. This spatial outcome of the process of
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deinstitutionalization and abondonment of psychiatric patients indicates
the role that this service-dependent group has played in the creation

of the public city.
4.4.3 The Mentally Retarded
4.4.3.1 Background t& the Care of the Mentally Retarded in Ontario

The historical development of mental retardation facilities
parallels the trends inpsychiatric care in Ontario. Initially care of
the mentakly retarded was purely'custodial and segregated from society
in larée, rural, isolated institutions. During the late 1950's and
tﬁrough the 1960's the theory and attempted practices.of ‘normalization'
became popular (See lefensburger 1972). The focus of rehabilitation
was personal lifé skills with an attempt to move the retarded out of
'dead end' institutions and o;t into the community. The 'community'
was never consulted, poorly prepared and reacted with hostility,
confusion and rejection. A number of disturbing examples of thé reality
of de-insp}tutionalization became public during 1970 and 1971 and as

"a result the éovernment reactéd sochat discharge rates actua;ly'fell
between 1969 and 1972, Dgring‘this period and in response to these

" incidents the governmenﬁvccmmissioned a report on the care of the
mentally retarded in Ontario (Willston Report 1971), While the ‘
findingg of this report revealed the inadequacies of the government's
approaches to de-institutipnalizatioh it nevertheless concluded that,

"ft is far more economical and humanitarian to give the handicapped

the total care he needs in his own community than providing it in an
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institgfion" (6PSBU 1980 pll). The findings of this and several

other reports were used to nlacate public opposition to the government's
policy of de~institutionalization while simultaneéusly nurturing

the community care ideology. Conseqguently by 1973 discharge rates

began to climb again surpassing their previous peak level.

In 1973 the government produced the green paper entitled
"Community Living for the Mentally Retarded in Ontario: A new policy
focus" enabling the mental retardation process to be transferred to
the MinfEtry of Community and éocial Services in April 1974. The
purpose of this transfer was 'to provide a major shift of emphasis
from institutional to community living for individuals who are mentally
retarded. With the proclawation of the Developmental Services Act in
1974 thé control of Mental Retardation facilities was transferred
from the jurisdiction of the Ministry of Health to the Ministry of
Community and Social Services. The act therefore provided the legis-
lative basis for the shift in the orxganizational and fiscal responsibility.
What had therefore begun as a piecemeal process of de-institutionaliz-
ation resglted in a wholesale restructuring of this aspect 9f the
welfare state enabling the rapid discharging of residents. As we will
see later, many of these people were placed in inappropriate settings
or returned to the family setting from which they originated. However
before looking at the reality created in the aftermath of this process
w; must firstlgrreview the changing levels of Government expenditure

on the care of the mentally retarded.
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4,.4,3.2 Government Spending on the Mentally Retarded

fhe Report of the Special Program Review Committee (1975)
which was to beccme the major document guiding government social policy
in the latter half of the 1970's stated that "the Committee deplores
the fact that parents of retarded persons have not always been aware
of the costs of care since there has been no charge for se{rices. To
the extent that institutionalization is either required orArequestgd
charges should be levied to cover not only the basic level of health
care, but also progéém-related services, " (Hendexson Report 1975).
This sfrongly reflected the attitude of the provincial government which
developed a policy brimarily concerned with cost cutting and fiscal

entrenchment utilizing a complicated series of cutback, throwback

. and shiftback policies to attain these results.

The transfer of the responsibility for the mentally retarded
from the Ministry of Health to the‘Ministry of Community and Social
Services (COMSOC) ip 1974 attains pafamount significance when we recall
the earlier findings that between 1975 and 1980 cutbacks in the growth
of COMSOC budgetary expenditures were greater than all other spending
cuts. The results of these cuts were that between 1975 and 1980 many
of the programs which COMSOC administers were starved of financial
support dve to the limited resources‘available to this department,
Coupled with thig, a number of fiscal scandals occurred which indicated

that the government often allocated money to the ministry but this

monef was not spent on the programs for which it was allocated and
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was absorbed back into the general treasury (OPSEU 1980 plS). 1In

1975 one year after ghe ministry trénsfer $50 million in federal-
provincial funds were allocated for the expansion of care for the mentally
retarded. This money went unspent and the government simply put it

back into the general treasury. The leader of the opposition pdrty

in parliament discovered this ané the money was re-allocated to facilities
for the Mentally retarded. 1In 1976 and 1977 COMSOC returned to the
treasury funds allocated for the expan;ion of institutions for the
mentally retarded; During 1978 an opposition party member in‘parlia—
‘ment discovered that $14 million had been turned ba;k to the treasury

in 1977 alone (OPSEU 1980).

We will see later that during all of this period dire and
growing need for the care of the mentally retarded was going unmet.
To understand how this c¢ould be sd we must understand the nature of
the service delivery system that developed out of the réstructuring
process. In conclusion it is clear that all during the late 1970's
the provincial government had neglected the care of the mentally
retarded to very low priority and that government actions were almost
completely dominated by an interest in fiscal res;raint‘rather than
the therapeutically approp}iate treatment for the client growo.
4,4.3.3 The Nature of 'Care' aﬁd the Condition of the Mentally

Retarded in Ontario
.In 1973 it was estimated that approximateiy 70,000 Ontarians

were knoéwn to be mentally retarded and of these about 8,000 were

-

AW

¥
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receiving institutional care (Welch 1973). The remainder of the
pOpulatién existed in the communi£y on some form of social assistance

or on their families' incomes. In a study of a sample of 385 mentally
retarded people living in the community Lambert (1976 pl8) found that

only 16% of the population used professionals to help them and only

11% made use of the various helping groupg and organizations. Lanbert
(1976 pl8) argues that this is the stongest indictmen?\?gainst the currxent
method of care for the meétally retarded and that “the unmet need'

is a stark reality”. Lambert (1976 pl9) found that it was those

people who were most able to request need who received it, whereas &

those who were the least self-sufficient and most isolated were the least
likely to coime to +he  attention ©f the "helping professions"”.

To explain how the welfare state has deteriorated to this form of
legitimated abandcnment we must examine the developmeﬁt of the service

delivery system for the mentally retarded.

-

3

The service delivery system that has developed out of the
re-structuring process is characterized by its fragmented, privatized
and inaccessible nature. The 1eg?slative shifts of the early 1970's
were associated with the creation of an offi?;al community care ideology,
later used to legitiméte the/;imoval of the state from direct service
delivery, and the abandonment of the mentally retarded rega;dless of need.
The network of aftexr-care services has not been developed at a suitable
rate to match either ‘the rate of discharge from institutions for

the mentally retarded or the extent to which needs afe not being met
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because of the supposed existencé of a community care network.

. Lambert (1975, pl7) found that out of 385 mentally retarded
people she interviewed 75% were living with one or both parents because
"there are few living arrangements open to them other than living with
their family (particularly their parents}"”. However, the Ministry

of COQTunity and Social Services claims to support a vagiety of community
based housing alternatives. These homes are administered by non-profit
community groups, their stated objective being to move people to
accommodationsproviding progressively less supervision so that ultimately
they will be better abie to cope with day-to-day liQing. There are four
types of residence \§l) Special Homes, (2) Apartments, (3) Adult Group
Homes (long texm) , (4) Group Homes (short term). The standard of

care provided by these varies markedly and is only as good as the
sponsoring organization can afford. There is a good deal of evidence

to show that this after-care system is overloaded and serves a partly

N‘h

cosmetic function.

Recently the Ontario Association for the Mentally Retarded

(OAMR) disclosed that some 2,900 mentally retarded people had been
\

inappropriately placed among the 7,500 elderly people in nursing
homes and homes for special care, after being éischarged from provincial
i;stitutions for the mentally retarded, dﬁring the late 1960's and
early 1970's. The possible reasons underlyiné this strategy become
" apparent when the costs of services for institutional c;re and the

other alternatives were compared. The average cost of maintaining a
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mentally retarded person in an institution was estimated at approximately
$85 per day whereas the basic estimated cost to government of maintaining
a retarded person in a home for spécial care was $28 per day (OPSFU 1980).
In addition since the homes for special care are privately run on

the basis of profit motivation a portion of funds received from‘the
government must be realized in profit so in effect less than $28 per

day is spent on the retarded person. Therefore it is clear that while

the 'de-institutionalization' of these 2,900 retarded people has meant
considerable saving for the provincial government it has been at
considerable costs to these people who recuire more than the mere

custodial care which they currently receive.

The restructuring of care for the mentally retarded has been
closgly associated with the re-privatization of care-giving services
and has involved the handing over of large sections of programs éo
private enterprise. In many instances this has meant the discharge
of patients from government funded institutions into often totally
inadequate privately run boarding homes, lodging homes and homes for
special care (See 4.5 ). The provingial overnﬁent has also
practised a policy of shifting largi/§ of public monies to large
private seétor ;orporations in the health- care business. This has
certainly been the case with such corporations as Extendicare Ltd.
that continue to pic% up a large bulk of the de-institutionalized
patients and résidents. Extendicare is a multi-national health care
company with an asset base of $100 million which manages 68 nursing

homes containing 8,000 beds. This company has contracted with the

Ontario Ministry of Community and Social Services to provide group

&
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homes for the severaly retarded (See Globe & Mail March 25, 1980).

Investigations of the nature of after care and general community
life for the de-institutionalized retarded person indicate that they
do not fare much better than the ex-psychiatric patients. As Lambert
(1975 pl7) put it, "Loneliness, isolation, dependency, sea rateness
from other people... these are the characteristics of the people we
studied". Over the past three years most aspects of the after-éare
and socialization programs were eliminated and replaced by the Adult
Protective Service Worker Program (APSWP). This program is heavily
overworked with a caseload of over 5,000 people. Workers can only
make one or two contacts per week and it is for this reason that
many have argued tRlat the process of 'de;institutionalization' and
‘normalization’ for the mentally retarded has deteriorating into a process

of abandonment.

Perhaps the results of the process of restructuring the care
of the mentally retarded are best illustrated by reprinting séme of the
reports filed By interviewers in the study of the mentally retarded carried

out by Lambert (1975).

|
"This was a strange situation. Very very poor people.
The brother was retarded also. And the mother was too
sick to work. The rest of the relations didn't help out
with money. Everyone did his own coeking and no one got
a proper diet. The house was falling apart and was
overrun with mice and rats." .

"The respondent pays $95 a month for her apartment. With
other fixed expenses she has $39 left over for food,
clothing, drugs, etc., every month., Her apartment does

- 7 not include ‘a stove and refrigerator. She has a hotplate
of her own, but only one burner works. She sleeps on a
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sofa that has lost three of its legs. She will often
go for two days or more without food, and often cries
herself to sleep. TV is her only pleasure since she
doesnt have the money or clothes for anything else."

‘ Lambert (1975, p47).

The scenario of isolation, inadequate income maintenan;e,
poor housing and fragmented follow up support services is revealed again
and again in investigations of the condition of the mentally retarded.
In order to get an understanding of how the care network provides these

resylts it is useful to examine the case of an individual city.

4.4.3.4 The Mentally Retarded in Hamilton
"~ . *
In both Canada and the United States it has been calculated

that 3% of the population will at some time function in. the mentally

retarded range of I1.Q. (Effective Advocacy 1974, 8). However, only

1% of the population wiil probably be classified as being mentally

re%?rded at any given time (Taryon ‘1973, p327). Thereforé ‘based on

this 1% estimate and a total pOpulatlon of 306,528 for 1980 approximately
|

9,196 retarded pgsple are presently living in Hamilton yet only 3,065 ..

have actually Been labelled as being retarded.

In an attempt to find out the extent of the current sexvice

network for thé‘mehtally retarded, all ofganizéticps which publicly
. <

claim to provide services for the mentally retarded were contacted.
From Table 5 it can be seen that these organizations served a mere

522 pecple or -about 5.6% of the estimated retarded population or 17.6%

of the retarded popualtion labelled as such. These findings corroborate

-
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Table 5
THE POPULATION OF SERVICE-DEPEMDENT MENTALLY PETARDED PEOPLE IN
‘ HAMILTON
AREA SEPVICE NUMBER
SERVED
Education The Hamilton Board of 139
Education
Vocatinnal Training Ontario March of Pimes 23
. (Workshop)
Hamilton and District 200
Association for the
Mentally Retarded
(Workshop)
Hospitals Chedoke Continuing Care 20
Hamilton Psychiatric 22
Hospital
Residential Facilities L'Arche 4
Rygiel dme for the 94
Severely Retarded
Participation House 20
TOTAL 522
PERCENTAGE OF THE GENERAL BOPULATION .17%
PERCENTAGE OF THE ESTIMATED MENTALLY RETARDED POPUé%TION 5.6%
" PERCENTAGE OF THE ESTIMATED MENTALLY RETARDED POPULATION 17.0%
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thogse of Lambert (1975) with regard to the Ontario Population of
Mentally Retarded\people in general and also serve to highlight the

inadequacy and ineffectiveness of the current service delivery system.

/

The.Hamilton and District Agssociation for the Mentally Petarded
(HDAMR) is an autonomous branch of the Ontario Association for the
Mentally Retarded and since 1951 this association has been the primary
provider of services to people of all aée; who have intellectual
impairments and live in the Hamilton area. The HDAMR is the primary
’ provider of employment for the mentally retarded in the area and approx-
imately 200 adults participate in the vocational programs that they offer.
These people are employed in workshops carrying out such tasks as
packaging merchandise and building and repairing pallets. People
employed in the workshops receive wages between 27 and 37¢ per hour
and it is common for wages to be started even lower supposedly so that
the person‘has some incentive to improve. In a separate arrangement
twenty three people are employed in a workshop operated by the Ontario
March of Dimes carrying out such tasks as cleaning hard hats and filling
bean bags, Wages for these tasks vary beteen 35c¢ and éSC,per hour (

and are dependent on a person's production level.

The lack of suitably remunerating gainful employment for the.

mentally retarded in Hamilton is almost equalled by the lack of
suitable residential accomodation. There are only 198 available beds
for méntqlly retarded people in specialized residential facilities in

Hamilton (See Table 6 ). Most of these fgcilities only provide custodial
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Table 6

N

y

RESIDENTIAL FACILITIES FO® MENTALLY RETARDED PEOPLE IN HAﬁfiTON

RESIDENCE

Hamilton Psychiatric
Hospital

Chedoke Continuing
Care Centre

Rygiel Home for the
Severely Retarded

Participation House
Y.W.C.A. Group Home

H.D.A.M.R. Group Homes
Heath %esicdence

Kently Drive
27-4 Charlton West

L'Arche

TOTAL

PEPCCNTAGE OF THE ESTIMATED POPULATION WHO ARE RETARDED

PERCENTAGE OF THE POPULATION LABELLED AS BEING RETARDED

MODEL

Cus todial
Custodial -
Custodial

Pseudo~-Custodial
Pseuvdo-MNormal

Normal

Normal
Normal

Integration

-4

NUMREPR
SEPVED

22

20

90

20

10

12

11

2.15%

6.46%
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care and there is little evidence of the sorts of community care

\
settings that were meant to be developed to aid the de-institution-
alization process. The available facilities only provide for 2.15% of

the estimated population of mentally retarded people in Hamilton and

6.46% of those who are labelled mentally retarded.

Although only 522 méntally retarded pecple could be inbestigate@
through the caseloads of their helping agencies it must be concluded
that this small segment of the total mentally ;Ftarded population
currently constitutes the service-dependegt mentally retarded population
in Hamilton. This in itself is an indication of total inadequacy of
current. service delivery system. A maé of this population (Map 8 )
indicates that while it tends to locate close to the city centre there
is a relatively dispersed pattern with important concentrations in
independent census tracts., This reflects the fact thét many of the 500
people live in custodial and pseudo-custodial institutions in various
parts of the city. Also many bf th;se peovle still live with theip
parents in their homes.

. While it is difficult to be conclusive it would seem éhat at
least some mentally retarded people constitute‘part of the ;;;winq

public city population.

? .
4.4.4 The gpysically Disabled
4,4.4.1 The Problem of Definition

Of all the serxvice dependent groups examined in this research
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the physically disabled are the most difficult to define and subsequently
to locate. Despite the size and very specific reauirements of this
group they are not very well documented and one can only.present a

partial picture of their situation relying on a number of fragmented

and incomprehensive studies. Secondly, this group is not recorded

in the census or any other national data bank and we will therefore

have to rely on estimates and other proxy measures.

In this study handicapped is defined in texrms of mobilty using
the criteria set up in the 1973 ‘M.H.C. "Housing for the Handicapped"
study. This excludes the estimated 5% of the population who are
mentally retarded, foctussing on those'who suffer from physical disability.
The actual population of handicapped persons in Ontario has never been
accurately documented and the various estimates which have been preseﬁted
range from 8 to 14% of the tot;l population (See Ontarioc Federation
for the Physically Handicapped 1976) . The federation for the physically
fandicapped as well as the Advisory Council on the Physically Handicapped
accept the estimate that 10% of the population or 750,000 people in
Ontario aré handicapped. It is of interest to note that the Department
of Housing and Urban Development (HUD) in theé United States also usg%

the same figure of 10% in their estimates of the Handicapped population.

\

However if we wag% to separate those who are severly or totally hand-

icapped from those with milder handicaps in an attempt to define those
R '

people who are .currently service-dependent, it would seem more reasonable

\ .
to assume a figure of about 3%. According to the Canadian Sickness
N\

Survey (1951) 3.1% of all Canadians were severely or totally Handicapped.

N
-
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An American survey for the handicapped found that 1.5% of the American

population had trouble getting around and 0.7% of the population were
confined to their homes. Adding the two together we find that 2.,2%
of the American population had mobility problqms\. Therefore it would
seem quite a conservative estimate to say that roughly 3% or 200,000
Ontarians were dependent physicallydisabled people and it is this pop-

ulation which we will attempt to analy=ze.
4.4.4.2 Employment and Income

Due to the particular organization of productive activity in
Canada only a small minority of physically disabled people are gainfully
employed doing work which closely matches their level of competence.
’As a result of this, most physically disabled people survive on some
fgim of social assistance income. Mosélphysically disabled people recéive
benefits under the Gains-D section of the Family Benefits Act and while
the benefits received by disabled people are higher than those of
General Welfare of Famiiy Benefits recipients they still fall short
of an adequate income (See Table 3 ). It can be seen from Table 2
that the disabled resemble the welfare population in general in that
they display the same chronic pattern of income inadequacy and their
incomes also éisplay the same precipitous pattern of decline since the
mid-1970's.

It is often claimed that Gains-D incomes are higher than those

- /

received on GWA and FBA programs to account for the extra-ordinary

costs which result from disablement, for assistance devices, appropriate
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housing and transportation, specialized medical devices etc. It is

also claimed to reflect the more resticted capgcity of disabled recipients
. to earn wage incomes relative to non-disabled recipients. However,

since the government does not measure the economic impact of disability
it is impossible to verify whether differences in the levels of need
between disabled recipients and their non-disabled peers are accurately
reflected. Such a measure is a necessary pre-requisite to ensure that
disabled persons' receive precisely the protection that their disébility
warrants. Notwithstanding this observation, it is still clear that over
the last six years service-dependent physically disabled people have

got progressively poorer and they do not even receive an income which

would be adequate for a person not suffering their disability.

Regarding employment, only a small segment of the handicapped
are incapable of work yet few doors, literally and figuratively, are
open. Those who do manage to get work, be @p part-time or full-time,
are ‘faced with another scandalous inequity. Individuals on Disabled
Persons Allowance can earn only an extra $50 per month before they
start to lose their benefits and for every additional dollar they make
over the initial $50 they lose 75c. Similarly people who find worxk
in special workshops for the handicapped are faced with apallingly low
wages because it is legally possible for these workshops to pay wages
below the legal minimum. (Currently the maximum rate being paid is
$1.30 per hour.) It is these probleﬁs which bind the physically disabled

person into a cycle of poverty and it is poverty which tends to be the

mosg\ffﬁfii’jharacteristic og all disabled people.
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4,4.4.3 Special Problems facing the Physically Nisabled

There is a variety of special problems, other than those of
an economic nature, which face the disabled person in the course of
daily life. The most obvious problems are those caused by architectural
barriers which prevent accessibility to buildings, facilities and housing.
For these reasons accessible accommodation is a basic requirement for
many disabled people but because of the cgmbination of low income and
lack of suitable housing many disabled people are forced to live in
institutions. A number of studies in Canada have highlighted the need
for suitable subsidized housing for the disabled, but to date this has

not been provided.

Other major problems facing the disabled are the need for
specialized transportation and the negd for consﬁant or at least accessible
support care. There are often problems with the availability of
specialized transportation and as a result transportation for the disabled
is often expensive and problematic. Similarly supéort care services
have bsen poorly degeloped and like transportation they are a major
Alimiiation on the residential choice available to the disabled., 1In
order to understand how these problems affect the residential location
of the service-dependent physically disabled it is necessary, yet again,

to focug¢ the analysis to the level of an individual city.

4.4.4.4 Service-Dependent Physically Disabled People in Hamilton

-

- A number of studies of the handicapped in Hamilton have used

the. estimate that 3% of the population were handicapped with respect

[
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to mobility. This results in a handicapped population of roughly
15,000. Goodwill Industries in Hamilton state that 1.5% of the area's
population is physically disabled to the extent that they need workshop
services. This represents approximately 7,500 physically disabled
individuals but does not include those handicapped individuals who

are homebound. In light of the various other estimates available it

is probably quite conservative to say that 10,000 people or roughly 3%
of £he population of Hamilton are severly physically handicapped.

This assertion is supported by a 1577 study which claimed to be able
‘to distinguish about 12,000 people by number if not by name (Amity, 1977).
Further evidence is provided by the fact that during 1976, 9033 persons

living in Hamilton received Workmens Compensation Benefits although

admittedly some of these disabilities were only temporary.

K survey of 432 service-dependent physically disabled people
in Hamilton substantiates a great deal of the earlier discussion on
the plight of the physically disabled in Ontario (OMD 198l1). The vast
majority of this sample was poor, with 79.5% having an income below
$5000 per year. In general it was found that transportation costs:
consumed about 10% of the respondents' income and that transportation
was about three times as expensive as it would be for an able bodied
person. Difficulties with the existing forms of trangportation {primarily
DARTS) were experienced by 66% of the sample. Approximately one
quarter (25.7%) of the sample used some type of specialized equipment
of which wheelchairs (40%) and canes (25%) were the most common.

Finally the majority of the sample (66.1%) were over the age of 45 with

v
3
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a sizeable 31.6% over 65 vears of age. These findings bhear out much
of the earlier discussion and indicate many of the constraints which

would impinge cn residential choice.

In oxder to ascertain the location of the service-dependent
physically disabled population in Hamilton the addresses of all the
physically disabled active cases were secured from the social service
agencies who deal with the physically disabled. After cross-checking
the lists to avoid double-counting it seems reasonable to assume that
" the 1,473 peopnle identified constitute the currently service-dependent
physically disabled population in Hamilton. From an examination of Map 9
showing the residential location of these people we can see that they
display a highly concentrated pattern with the majority being located
in five contiguous census tracts in the core area of the city. As
most of the cheap housing, institutional living space and services for
the disablgd (See Map 14 ) are highly concentrated in the core area,
and given the particular problems which determine the residential
location of the service-dependent physically disabled then this locational
pattern would seem both logical and beneficial. Therefore as long as
the physically disabled continue to live on inadequate incames, with
pcor support services and a lack of proper accommodationit is clear
that ‘they will remain a significant segment of the population of the

public city.
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4.4.5 The Elderly
4.4.5.1 Background

There are 2.1 million people over 65 years of age in Canada
today; they constitute 8.7% of the total population and by the end
of the century it is expected that they will include 11.1% of the
population. Not only will the total percentage of elderly people rise
dramatically but certain sub-groups within this-poonlaticn will arow at
an unprecedented rate. 7Tn particular, it is predicted that the number
of people between eighty and eighty four will increase by 97% and the
number of people over ninety will increase by approximately 191% (mear et
al, 1979). 1It is in the light of these predictions and the fact that
the aging of suburbia will radically transfoxrm the geography of aging,
that we need to'analyze the adequacy of the current system of care
for service-dependent elderly and the recent trends in the deve lopment
of this service. BAs it has evolved the Canadian Social Security system
for the aged consists priAarily of two cemponenis; institutions for
the provision of hospital, medical and residential care, and a retirement

income scheme. It is the latter which will be dealt with\fi&st.

4.4.5.2 What are the Incomes of the Elderly?

-
-

In 1966 the Senate Committee on Aging commented:

>

“Without question the most serious problem encountered
by the senate committee in the course of its finvest-
igation was the degree and extent of poverty which exists
among older people.”

’

Senate of Canada, 1966:9
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While this was .truve in the 1960's it seems to be even more so in

the 1970's and early 1980's. In 1974 over 50% of the families headed
by individuals aged 65 or over were in the lc;vest quintile of the
Canadian income distribution (Statistics Canada, 1977:55), among
elderlf females the problem is particularly acute. 1In 1375 approxi-
mately 59% of uwnattached (widowed, single and divorced) females between
65 and 69 were below the poverty line of $3,988 established by the
Senate, Committee on Poverty and among those aged 70 and over the figure
wag 78% (Collins 1378,p43). 1In addition in 1977, 55% of all old aged

pensioners qualified for the federal goverment's means tested Guaranteed

Income Supplement, another measure of poverty among ffie Canadian elderly

‘(Statistics Canada, 1978,B,p267).

-

I'f we now -look at the historical development of these income

‘patterns we see that in fact. the elderly have been.getting progegsively

w2

poorer fat least in a relative sense) over the last two decades., In

her analysis for the period 1951-1961 Poduluk.(1968 p278) noted that

'familide.g headed by an individual aged 65 or over were foxming a rising

proportion of the lowest quintile in the Canadian Income Distﬁbution.
Data pregented by Hoxner and MacLeocd (1975 p24) indicate t'hét: the
percentage of the elderly in the bottom quintiles fmcrease& i;’mm 68.5%
in 1951 to 75.1% in 1971 A continuation of €his treﬁd is also noted
for most recent yearm Bebmen L967 and 1974 the percentage of elderly
families in the lmest income quintile increasea from 51 1% to 53.2%

(Statistics Canada '1'977) It is on - thé basia of thesa findmgs

that Myles (1980) suggests that even though the past several decades of
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Canadian history have seen considerable growth and expansion of social
security measures for the Canadian elderly, this has not been able
to compens;te for the increased longevity of the elderly on the one
hand, and their declining labour force participation on the other.
In short the elderly have been.losing ground in the Canadian income

distribution despite the growth of the Canadian Welfare state.
4,4,5.3 The Nature of Canadian Pension Policy

The retirement income system in Canada can be described as
a three tiered system. The federal Old Age Security system, Guaranteed
Incomes Supplement and Spouses Allowances Programs, together with
provincial supplements form the first tier. The second tier consists .
of basic public contributory pensions schemes; the Canada and Quebec
Pension Plans. The third tier is made up of private éension schemes

and individual saving schemes.

An aﬁalysis of Table 7 indicates that the first two tiers in
this income system are by far the most important and that the Canadian
eldezlly are by and large dependent on government transfer payments
for survival. The third Qer of t:.he system involving personal savings,
investments or private retirement pensions were the major source of
income for only 26% of elderly heads of families and 11.14% of all
elderly individuals. The problems associated with private relirements
pensions in the Canadian ¢ontext a:.:e becoming increasingly clear (See
Ontério w;elfare Cénmcil, 1980 Pénsions, Myths & Alternati\;es) « They

have inadequate vesting érrangements, poor portability, only 5% are

*
>
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TABIE 7

MAJOR SOURCE OF PERSONAL INCOME, POPULATION 65 AND OVEP MNMOT IN THE LAROR
FOPCE BY FAMILY STATUS, CANADA 1971 :

Family Status Total

Head Spouse Chilad Not in Families
No income .84 4.98 15.38 . 1.55 2.09
Wages & Salaries 92.13 2.54 3.85 4,74 5.58
Self-employment 2.47 :48 0 .92 1.29

Government transfer

payments 59.93 80.89 61.54 72.68 70 .59
Retirement ppensions 14.88 1.70 11.54 6.65 8.07
Investment 11.67 8.51 7.70 11.82 11 .07
Other " 1.09 .90 o 1.62 1.31
100% - 100% 100% loos 100%
n= ) . 4415 3114 26 7262 14817

~

(Computed from Public Use Sample Tapes, Individual File, 1971 Census
of Canada.) -

Source: Myles, J.F., "“The Aged, the State and.the Structure of Ineqﬁality“

in Harp, J. and J.R. Hafley, Structurad Inequality in Canada.

Scarborough: Prentice Hall. (1980).
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indexed to inflétion,_most do not have survivors' benefitg and many

do not have the funds to meet their future obligations. Given these
problems and the fact that presently over 70% éf elderly Canadians
depend on vernment transfer payments it seems fair to say that it

is the state and state policy which is the primary determinant of income

-among the elderly.

In recent years a number of intriguing and very thorough
analyses of Canadian pension policy have appeared (Brown 1975, Collins
1975, Myles 1980, P esando and Rea 1977). These authors show how the
income securityrsystem has developed in Canada in a similar manner
as in other advanced capitalist countries. It has largely been determined
by the dual process of capital accumulation and class struggle and the
particular foxrm which the system has taken at any point in time can be
closely related to this process. Collins (1975 p243) has argued at
length that what the Canada Pension Plan (C.P.P.) ultimateiy provided was
not primarily an improved income maintenance program for the aged but
rather "a vehicle for providing capital funds to provinces to finance
economic development”. Calvert (1977 p8S) shows how in the four years

x

up to March 1974 the C.P.P. had furnished 3B8% of all provincial borrowing
and had become the backbone of provincial debt financing. He goes on'

\

to show that because receipts from C.P.P. far exceed the payments being

i

made to the elderly, the provincial governments were able to use the

pensions policy as a major instrumentin combatfing the fiscal crisis of
e

o~ -

the state. Myles (1980) has developed the argument and shown that in
v N . .

Canada as in Europe, post-war p"e\psion policy has beccme a crucial factor
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affecting the state's ability to manage the economy and secure revenues

for state expenditures.

What is clear from the work of these varied authors is that
the pension policy is not primarily an iésue of individual welfare
but rather an issue of power, power to control and allocate the capital
generated through the savings put aside by workers for their o0ld age.
It is clear that in Canada the elderly have been getting relatively
poorer in recent years despite the massive amounts of capital raised
through pension plans. The use of this capital as the ba;;bone of
provincial debt financing because of the current excess of receipts
over payments is a short term.phenomenon. At the same time because
of the large expected growth of the elderly population a significant
growth in social security budgets will be required simply to maintain
present benefit levels. These likely developments plus the tendency

towards increasing fiscal conservatism makes it difficult to foresee

any substantial improvementérin the economic status of the aged.

~

4.4.5,4 Institutional Care for the Elderly

The social security system for the aged; as was stated earlier,
is made up of two distinct parts; institutions for the provision of
hogpital, medical and res;dentkél care and a retirement inc;me system.
The provision of institutionél care in Ontario has been changing
rapidly over the last decade in response to changing provincial govern-

ment policy,

Institutional care for the elderly can be broken down into

three distinct sectors. ‘The first of these provides care or



158

the chronically ill elderly in General Hospitals financed by the

Ontario Ministry of Health. _But as was seen at the beginning of this
chapter, the Minist;y of Health has experienced major budget cuts
since the mid—&970's and these have resulted in the ratiqQ of hospital
beds dropping from 4.1/1000 population to 3.5 per thousand. Coupled
with this decrease, increased 'blockages' in the health care system
have resulted in acute shortages of Hospital beds (See Globe & Mail,
Sept. 17, 1980). A recent investigation by the Ministry of Health
found 2,000 people, mainly elderly, ‘'inappropriately placed'
in Toronto Hospitals alone. It was argued that these people should
[

be in nursing hémes and that this would help to relieve the current

chronic overcrowding of hospitals.

The two other forms of institutional care available to the
elderly are Homes for the Aged and Nufsing Hoﬁes; Homes for the Aged
are government owned or opérated by charities and are admiﬁistered by
the Ministry of Communhity and Social Services. Nursing Homes are-

privately owned and regulated by the Ministry of Health.. Homes for

the Aged were initially set u§ for people who needed residential care

i
but now many of the people that they accept also need nursing care.
Privately operated nﬁrsing homes are reluctant to accept the neediest
of clients who require moderate to heavy nursing cage because this will
reduce their profit. fesult of this is that in many instances
theye is now little difference betweer; nursing homes and homes for . /

the aged, in terms of their residents.

s
,
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The Provincial Government policy since the mid 1970's has been

to reduce expansion to a minimum and when expansion does occur it is

always in the area of privately operated nursing homes. This desire

- 1

to céntinually re-privatize the care for the elderly was apparent

-

in the recent public dispute in which the province refused the expansion
/

of Metro-Toronto's seven publicly owned homes for the aged even though

there was long term waiting list of four hundred and twehty five

people (Globe and Mail, March 4, 198l1).
There are now over 350 privately operated nursing homes in
/

Ontario and that these operate primarily as an industry and not as

care giving institutions has become incréasingly apparent. Regaling

in the fact that almost every nursing home has a 1ong'waiting list,
Mr. John aynard,'Executive Director of the Ontario Nursing Home , -
Associat'og, said that this was important for his industry as "there
is a guarjanteed cash "flow - you're never out marketing for customers® ‘
(Globe & Mail, March %ﬁ, 1981) . While these nursing homes are supposed
to be regulated under the 1972 Nursing Homés Act, there is considerable

evidence that many Nursing homes do not meet these regulations. A recent

survey of $0 Ontario Nursing homes by'jogrnélists of Toronto's Globe
and Mail neywspaper indicated that "Nursing homes range in quality from
excellent & appalling” (Globe and Mail, March 1é,.1981). Mr, Maynard
has commenteyl that the government is caught "between a rock and a hard
place” ~ because if homes which do not meet its regulations are ;iosed

then the government will have to find othe¥.beds for the displaced

residents (GClobe and Mail, March 14, 1981). However, given the
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government's reluctance to increase its expenditure on extended care,
it decides to allow poorly run nursing homes to continue existing.
. ! \
Therefore the general trend in institutional care for the elderly has

been towards cutback, fragmentation and re—privatization of care at

the expense of the service-dependent elderly.
4.4.5.5 Service-Dependent Elderly in Hamilton

" Research into the changiﬂg patterns of need and service prov-
ision for the service-dependent elderly in Hamilton reveals how many
of the provincial and federal policies are working themselves out at -

ground level.

It can be seen from Table 8 that the number of people over
65 years of age in Hamilton will bg”ETEEEE*EQZF thousand more in 1981
than it was in 1971, Between 1974 and 1979 the group was the fastest
growing group in Hamilton and as a result we might expect’Po see a
rapid expansion in institutionalaccommodatimnfor the serxrvice-dependent
elderly. In fact what we see is that the capacity to prévide caxe for
the ;ervice-dependeﬁt elderly did not expand and may even have marginally
declined. 1In 1975 theré were six hames for the aged with a‘total
capacity of 1,128 persons. No new homes have been built and the capacity
in this sector has not changed. In 1975 there was~a capacity of 1,268
in the Mursing Hoﬁes of Hamilton-Wentworth, but since then two small
nursing homes ip the‘suburban ared of the city have ciosed down

resulting’in a loss of capacity for 78 beopie.
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Table 8

POPULATION AGED 65 AND OVER, HAMILTON-WENTWORTH

YEAR POPULATION 65 AND OVER OLD AGE
DEPENDENCY
# % RATIO
195} 526,083 22,501 8.5 ‘ .13
1961 358,€37 29,073 8.1 13
1971 401,880 35,495 é.S - 14
198l 435,610 40,338 9.3 14
1991 473,654 . 48,635 10.3 16
2001 433,654 50,582 11.7 ’ 15

Source: Pennock, M. (1980): Aging of the local Population and the

Problem of Dependency, Social Planning Council, Hamilton,

Background Paper No. 3.

%
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Because the populatf%n of Hamilton-Wentworth over the age of
65 was growing very rapidly during the 1970's but the availability
of institutional care seemed to remain constangl a further attempt
was made to try and determine what had been happening to the service-
dependent elderly. An analysis was made of the caseload records of
the Assessment and Placement service of the Hamilton-Wentworth District
Health Council. The purpose of this service is to identify the needs
of those individuals who are no longer able to take care of themselves
and to find appropriate care settings to meet their needs. The service
receives referrals from people of any age and with any physical disability
but about 80% of the clients are over 70 years of ag; (See Table 9 ).
This reflects the prevalence of disabling disease in this age group
and the physical, social and gconomic difficulties experienced by many -
in attempting to continue independent living. Thérefore it seems
reasonable to conclude that the A.P.S. service deals primarily with

the service-depeéndent elderly.

From a five year comparison‘of waiting lists (Table 10) it can
be séen that during the ﬁiq—l97o‘s when government spending cuts began
to halt expansion of social services the number of people awaiting
placement increased steadily. 'This number has almost doubled érom
374 in 1974 to 750 in 1979 and is largely due to failure to prévide bed
space in Nursing homes, Chronic Hospitals and Homes for the Aged, Of
the 2,652 cases dealt with durin§ the 1979-80.year 660 cases could
not be placed due to a lack oé appropriate care faciliéies. It seems

reasonable to say that'of the 345 people who died while awaiting .
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Table 9

AGE OF THE ASSESSMENT AND PLACEMENT SERVICE CASELOAD AT THE TIMFE OF

"REFERRAL
AGE 1979-80 1978-79 1977
5-24 \ 15 17 16
g
25-34 15 14 8
35-44 , 17 29 20
45-54 59 ' 58 67
\____/,ss—«s‘:f\ 143 165 1s0 ¢
65-74 311 439 398
75-84 708 745 779 s
85-104 ) 473 437 542
Missing Data 21 143 69

Source: Annual Report, 1979-R0, Assessment and Placement Service of

Hamilton-Wentworth District Health Council.
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Table 10

PIVE YEAR COMPARISON OF WAITING LISTS FOR THE MONTH OF NOVEMBER

In hospitals awaiting placement (includes nursing homes) :

Facility PRequired

Nursing Homes
Chronic Hosnitals
Homes for the Agerd
Rehabilitation nits
Community Services
Other

Total in Hospital

1975 1976 1977 1978 1979

65 101 157 128 141
67 86 88 116 95
16 .39 40 19 31
15 6 3 5 .4
14 i9 16 16 2
0 0 1o 2" 11
177 251 314 286 284

In the community awaiting placement:

Facility Required

Nursing Homes

Chronic Hospitals

Homes for the -Aged

Rehabjlitation Units
. Community Services

Other

Total in Community

Total awaiting placement

1975 1976 1977 . 1978 1979

66 130 108 140 186
25 51 30 40 71
58 60 109 144 138
3 3 12 ] 1
68 4 23 41 43
0 0 27 26 27
220 328 299 392 468
397 579 613 678 750

g

ST

Source: Annual Pepoft, 1979-80,

B (

Assessment and Placement Service of

Hamilton-Ventworth Nistrict Health Council.

t -
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placement at least some of those lives could have been saved or
substantially extended had appropriateltreatment settings been available.
It can be seen from Table 10 that the bulk of those awaiting placement

are being forced to remain in the comﬁunity and when we combine this

with the inadequate and declining incomes received by each group we

get a clearer picture of problems being faced by the serviée-dependent_

elderly at the present time.

In an attempt to understand the spatial distribution of
institutional care for the sService-dependent elderly in Hgmiiton, ;
map of all licensed Nursing Homes and Homes for the Aged was created.
(Map 10). It is clear from this map éhat most of the Nursing Homes
tend to be centraily located whereas the Homes for the Aged display
a more even distribution across the city. A probable explanation of
this is that because Nursing Homes are private profit making institutions
they tend to locate in the older central areas of the city where large
old buildings can be bouggt quite cheaply and converted for use.

Homes for the Aged are publically owned or run by large charities and

therefore are not subject to the same criteria.

As yé have seen, 78% of those aged 70 or over live below the
poverty line and they are dependent on govermment transfer payments
for survival.ﬂ They are also dependent on subsidized housing or some
form of ;pséitutional care, both of which are being supplied in
increasingly_meagre amounts, forcing the continued existence of these

elderly people in a community setting. Despite all of these changes

b
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ve}y'little is known about the residential location of this sub-population
and for this reason a map of the population over 70 years of age in
Hamilton was prepared from data supplied by the Citvy of Hamilton Planning
Department. From this map (Map 11) it can be seen that this group of
people are highly concentrated in four census tracts surrounding the C.B.D,
It is cleer that the service-dependent‘elderly form a very large and
significant segment of the public city population and they have been

increasingly concentrating in the central area in recent years (CMHC 1980),
4,4.6 Probationers and Parplees
4.4.6.1 Backgroﬁnd

During the past decade Ontario has undergone widespread changes )
in its attitudes and policies relating to correctional services, A

brief history of how these deVeIOpments have "occurred is highly _

beneficial in attempting to explain the nature of the existing correctional
. N . [ .

service system.

3

Eight years age Cousineau and Veevers (1973 plo) were able to
‘show s'catist.ically that all through € 1960's "The.Canadian judicial
systexn was more likely than any other judicial system in. the Westexrn
WOrld to conszder incarceration as an appropriate response to the
‘problem,s of crime and delinquency”., All during the sixties the populat;on
'mcarcefated in the Canadian correctional systom remained at about ‘
20 ,odp and the rates of rocidivisn remained s.;ery high. of the 4,000

people committed to  ponitontarics in Cznzda during 1989. caly emo

.

in wza ' ina for the' ‘ Itwzss = inm
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increasingly apparent that incarceration as a response to crime was
becoming less and less effective in fulfilling what are generally
presented as its four main aims; rehabilitation, protection, retri-

bution and reduction of the crime rate.

Equally importantly, during the 1960's it was becoming obvious
that the costs of maintaining correctional institutions were very high
arid subje;t to inflation. The total cost of the Canadian c;iminal
justice system more than doubled from its $0.6 billion level in 1966
to an estimated $1.5 Sillion in 1976 (Jobson 1980 p254). In 1965 tﬂe
National Paréle Boa?d estimated that it cost about $2,500 a year to
maintain a man.in prison‘for ;ne year; in 1968 fhey revised the estimate
wwards to $4,900 and in 1980 the cost was estimated at $12,00 per year
(Jobson 1980) .In addition to the direct .cost of maintaining institutions

the indirect cést of supporting the dependants of inmates had to be

|
<
[

added. In 1965 the Parole Board estimated that the cést of maintaining
dependants on welfare was equal to the costs of incarcer;tion making

a éﬁpai expenge of $5,000 per inmate per year, I gontrasf to this it
was és%imated tQAt the cosé of supervising inmates living in the
community was marked}y less. In 1968 the National PgroleuBoard éstimated
that supervision.éf a ﬁarolee'cost bétweeﬁ $300 and $500 a year. The
cost of probation was probably étill lower and in 1965 had be;n ;séimated
at $150 per probationer per year (Madeley'lées, p226) . Therefore all
through the late.1960'§ and early 1970's it was being argted that every
inmate who could be'placgé on probation or parole represented a'ﬁ?jor‘

rdduction in the func}s',required to,mé.intain coxrectional institutionms.
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In 1968 it was estimated that the parole of inmaﬁes from correctional
institutions saved the public about $9,000,000 plus the funds that
wéuld have been required to support the 2,500 dependants of the inmates.

It was the growing realization therefore that the curXrent form
Ys

3

of response to the problem of crime and delinquency wag both highl;i
ineffeééive and expensive during a period of financial stringency

which brought about major re-structuring of correctional services

in the late 1960's and early 1970's. The Departm;nt of Correctional
Services @ct of 1968 gave the Department of Reform Institutions the

title of the Department of Correctioral Services which has subsequenély
become‘the Ministry of.Correct{onal Services. More significant than

the cﬁange of title was the fact that the Act repealed eighteen serarate
acts which fell under the jurisdic?ion of the Department of Reform .
Institutions and consolidated them into the Depart;lnent of Coxrectional
Services Act. This meaqt phét sepe;ate lggislation controllingﬁjails;‘
refomatories, industrial farms, parole and régionél detention cenére;
was brought together under one Act making for much clearxer inte;pretatibn
and implementati;n. Of special importance ;ere‘sect;ons 19 and'20 |

of the Act which made provision for temporary absenee. Under séction

19 " an official may authorize'the temporary abgén;e of a prisonér

for humanitarian or medical pur§09es; or for assi;tanCe in rehabilitation".

Section 20 extends the function of temporary absence by providing that

"the Lieutenant Governor may establish Vocational Training Frograms undeY .

=

' which‘ge;sonﬁ detained in a correctional institution may b granted the

Lngd
oM

ﬁrivﬁléd&ﬂ of regular employment, cbtaining new employment, attending



171

hY
academic institutions or any other program ... foxr better opportunity

for rehabilitation." These particular sectiong formed the legislative
basis for all of the various types of live-in work-out programs which

developed in Ontario.

As well as these developments, the highly influential 'Report
of the Canadian Committee on Cofrecticns“ (Ouimet Repori) wgs released
in 1969. This concluded that "unless there are valid reasons to the
contrary, the correction of the offender should take pl;ce in the
community where acceptance of a treatment relationship is more natural,
vhere social and family relationships can be maintained, where resources
can he most efficientiy marshalled and where the offender can productively
Adischarge his regponsibilityas a citizen". After the release of this
report we tan see an increasingly community oriented ideology and
policy specification in the strucéﬁre of the Canadian correctional
services. Also.in response to these federal legislative changes the
Ontario'Pafole Board, operating under the Federal Parole Act and Probation
Act which together form the Ontario legislation goverming probation
and parole, hﬁve enabled a rapid and intensive growth in the Probation

and Parole services during the 1970's. It is the nature and consequences

" of these developments which must now be addressed.
4.4.6.2 The Growth and Development of Temporary Absence Programs in Ontario

Since 1969 there has been a répid-develogment of temporary,
absence programs in Ontario, hased largely on the pragmatic but now

understfpdable combination of rehabilitation/humanitarian principles
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and increasing fiscal constraints. As Siren (1979) pointed out, the
ministers of correctional services and in particular the Honorable

Frank Drea were very quick to realize, reflect and stress the social

and financial benefits which may be accrued during the programs.
Expansion of Community Regource centres and of community work and
service, temporary absence programs and community service orders all
under the auspicés of the courts and the probatioﬁ and parole services
was noticeable during the 1970's., A number of major developments and
diversifications occurred with the emergence of several intermediary
types of Teﬁporary Absence (TA) Programs since 1974. ‘The first of

these were the industrial T.A. programs which operate in conjunction
with private industr§ and which are supposed to provide within.the
confines of various cenéres opportunities for working, learning, earning
and developing marketable skills. As with other paid employmegt T.A.'s,

substantial cost benefits accrue to the state.

The bther major form of intexmediary TA programs are those
where the Community Resource Cent:;ées {CRC's) were contracted with

several private agencies. These now pxovide various other smaller

intermediary,residehtia;.and more home~like facilities in local commun-
ities whereby T.A.'s supposedly may proceed under conditions which are
closer to those of the larger communities to which the éartiqipants

will ultihately return. These types of programs meant that it was now

possible for the entire range' of Tez;\porarj Absences which had previously

been confined to normal institutional boundaries to occur within 'half-

way house' type facilities. These types of.arranqements have had a.

L

r
»
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marked effect upon central city areas, as we will see in section 5.5,
but they have also had important financial implications for the welfare

state.

McFarlane (1979) calgulated that during the month of Janﬁary
1979 a cohort of 166 extramurally employed institutional T.A. inmates
earned approximately $36,022, saving the welfare state the support of
both themselves and their f:milies. During this period they paid nearly
$6,422 towards room and board and éontributed Qearly $8,950 towards faﬁily
support. The monetary henefits of these programs to the Ministry of
Correctional Services have not gone unnoticed and during the second
half of the 1970's the popularity of these programs increased dramatically.
Over nearly a ten year period’(August 1969 to January 1979) out of
128,864 applications received there were a total of 82,8l1 or 64.3
per cent of such Temporary Absences approved. This growth in community
oriented correctional services has reulted in important changes-in the
nature of these serjices with the growing re-priv;tization of correctional
services becoming increasingly .evident throughout the decade of the

1970's.

-1

'4'.4.6.3 Reprivatization and the use of Voluntiary Labour in Correctional -
Services ’
Two of the major strategies that have been followdd by the
Ontario Government in developing coémmunity correctional services have
been the contracting out of probation and after-care services, to private

agencies and the increasing use of voluntary labour., These important
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trends need to be Jdocufiénted if we are to develop a full unéderstanding
r t

of how correctional services are being re-structured and the spatial
. |

implications of this restructuring.

The Ontario ﬁoverﬁment has become increasingly involved in
contracting out proba*tion and after-care work to voluntary family
service agencies (F.$.A.'s). Mounsey (1977) has arqued that this was
brought about largely in response to a desire to curb the 3§pansion

of ‘the civil service, Theé strategy of contracting out services developed

N
“~
A

in earnest after 197% when the Ministry of Correctional Services and
the Pamily Service Agsogiétions (FSA's) of Ontario began to enter into
ocontracts to pndertaké probation ad after-care work. In return for

\

assuming responsibilit\?s for a cageload, each agency was paid a fee

\
to cover such items asESalary for workers and secretarial staff, travel

expenses, office suppliés, telephon; and for providing supervision

of the worker involved. DnDuring this period in the.mid 1970's‘many

voluntary sﬂervice agencies such as those under the United Appeal were

hard pressed to maintain service and Mounsey (1977) has argued that

.the government through contracting out services was fulfilling two

functionsL As well as reducing its direct responsibilitiés.in the field
f"Qf corrections it was simui;aneopsly helping to deveiog and gtrengthen

an extensive, 'b\it fragmented, privétized ,and\ voluntary welfare system

in'keeping with the BveFall government philosophy in the area of'yelfare

;hdvgocial services during this'period. A number oé reports had ﬁrged

'thaflghe governﬁent look toward private agencies for assistance in

developing alternative forms of service delivery. 'Perhaps the most
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influential of these was the Ou;met Report (1969) which inecluded the
following recommendations. "What is required is a procedure whereby

the voluntary* agencies can participate in the planning of correctional
services as partners rather than critics....there must be a deliberate
re-examination of programs and policies by voluntary agencies to ensure
that they are effective, progressive and creative and that new programs
and new approaches to all problems in the f{eld of corrections are not
neglected. The capacity of the voluntary agencies for leadership and

innovation should continue to develop" (Ouimet Report, 1969, Ch 20).

In hindsight it is becoming increasingly.clear how a community

" care ideology was fostered and nourished by suceséive government reports
during this period of growing economic stringency. The C.E.L.D.I.C.
Report (1969) went so far as to openly proclaim that government at the
provincial and federal level should consider movingjsut of direct
services to the client. It suggésted that the role of sehior govexnment
in the future should be limited to such matters aé standard setting,

auditing, quality control,'financing and research.

One of the Eesults of éﬁis process of repriQatiiation of correct-
ional services and the giowth of probation and parole has been the
increéseq use of voluntarg 1§bour. When th; ministry began to expand
the prébation and after—-care service. it was faced‘with a.dilemma, In
order tomaintain an efféctive service it was néqessary to reduce average
" caseload %evels.pet.wdrker to.aroyzﬁ 35, but aﬁ:the overall ﬁumber'of

clieqté entering. the sexvice was rapidly expanding, this would have
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meant a large recruitment of staff and general expansion of the service.
This was contrary to the overall government policy of reducing the level
of direc? service provision and curbing the growth of public expenditure.
The solutién to this dilemma wasfound in the increased use of voluntary
labour ;n correctional services during the mid and late 1970's.

Voluntary labaur is now an indispensable part of the probation and parole.
service and it can be_argueq that sdch an extensive growth of community °
correctional services could not have been developed during a period

of fiscal rest¥aint had this strategy not been pursued. A closer analysis
of the development of the probatid and parole service in Hamilton -

highlights many of the changes that have occurred and demonstrates some

of the spatial impacts of these chandges.

.

4,4.6.4 The Probation and Parole Service in Hamilton

The Probation and Parole service in Hamilton has been developed
priﬁarily over the last decade. Prior to 1969 it was a relatively ‘
insignificant service with a very small caseload (See Figure8). After
1969, the rapid changes invtﬁe criminal code resulting in the development
of conditional and e;solute discharges, intgrmittént sentences, Community

Service Orders, Temporary Absence Programs and Fine Options 'led to the

rapid expansion of the probation and parole sérvice. From Figure 8 it

-

can be seen that the period of most intense development was between 1975
and 1980 when the caseload more than doubled. While the caseload
quadrupled between 1969 and 1980 the number of staff only doubled and

during this period there dévelbped‘a very large and active volqnteef

-
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association consisting of between 80 and 90 peopie who work directly

with probationers. .

The Probation and Parole service currently refers clients to
over forty social service agencies in the city. From Map 14 it can be
seen that these ténd to be primarily 1oc;ted in the core area of the
city. The service has specific contracts with such agencies as the
Elizabeth Fry Society where people rarrying out community service orders
(doing community service work) are supervised, the John(Howard Society
which préviéei‘both.supervision and investiqation services and the
‘Alternatives for Youth"group who contract to provide counselling

for people involved in drd% and alcohol abuse.

In order to understand the spatial impact of the move towards

-

community correctional services, the addresses of the 1,328 active clients
of the probation and parole service in earl§ 1979 were obtained. These
were theh geo-coded by census tract and from the resulting map (Map 12)

it is possible to ascertain the spatial distribution of this population
.

/v 3

in the city. It is clear that probation and parqle service clients

are highly concentrated in an area cgnsistidg of five contiguous cénsus

E

tradts in the core of the city. This particular service-dependent

population make up a siqnificanéusegment of the publie city population
in general ané their residential location must be understood as an
outcome of restructuring and the developrient of the privatized and

« .

fragmented community correctional service system.
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4.5 Restructuring and the Public City

4.5.1

Introduction '

This section attempts to address the spatial impacts of the process

of restructuring at the level of an individual city. It aims to

provide a more specific analysis of the nature of the public city in

Hamilton through exploring its anatomy and deflnxng its boundaries. The

first half of the section is concerned with documenting the nature and

JAmportance of the lodging home industrxy in the development of the public

city in Hamilton. The latter parts of the section deal with the °

interdependence between the location of service facilities and the

service-dependent populations.

4.5.2 The Growth of the Lodging Home Industry in Hamilton

- [

In the City of Hamilton there are now over 91 licensed lodging

homes (also called Residential Care Facxlxtxes). a lodgxng home being

~

defined as:

‘

[
[

¢ .

"3 lodging house primarily intended or used as a dwell-
ing wherepersons are harboured, receive lodge for hire
by the week or moxe than a week, but not for any period
less than a week and are accommddatedwithout any separgte
kitchen, kitchenette or kitchen sink but excepting a

hotel, private hospital, public or private home for the !
aged, childrefi's home or boarding school " (Social Planning i
Council of Hamilton, 1980). ’ N

These homes are licensed in the City of Hamilton in order to

meet the appropriate fire, building'and'zoaingvkgéulations; Through

an analysis of the licensing records of the city it wzs possible to

i

&

i
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\\determine the date at which these lodginé homes began operating. 1It
\Szz be seen from Table 11 that thé majority of the lodging homes devel-

4 gince 1976 with almost three times as many in operation in 1979 as
-\ . )

Epere were in 1976.

Table 11, Number of Licensed Lodging Homes in Hamillpn ‘

X

~.

- Year Number of Lodging Homes

1979 91
1978 : 82
’
1977 | 68
1976 33

The aédresses of these lodging homes were obtained and from the
resulting map (Map 13) it can be seen that they are very hiéhly concentrated
in the core area of the city. Approximately 22 of these Lodging Homes
have entered into égreemgnt with the Regional Government as hostels under
‘the General Welfare Assistance Acé (¢WA). In agreeing specific te;ms
set out by the Mmicip;ality, the 0pe.:cators a;cce{"at 2 greater responsibility

" for their residents (ié. 24 hour supervision) than do the other sevéhty
homes. These lodging homes are qdministered by the Regional Social Se?vices
deéértménﬁ and reserved for ‘special needs' clients. These are pemberQ‘

.

of the welfare population whom it is felt are Gnable to live on their
‘own and who would benefit from the higher level of supervision offexed

~

in Fhese ﬁomes.

-
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These homes are funded through the Regional Social Services department

at a qivén'per'diem bed, rate vaid through the General Welfare Asgistance

Act. This per diem rate is set annually by the Pegional Social Services

N

cormittee and is funded 80% by the province and 20% by the region.

The province sets a ceiling above which the per diem rate cannot rise

if the 80% funding is to remain. 1In 1979 the per diem rate in Hamilton-
Wentworth was $10-50 per day and the Provincial ceiling was $13-00.

The loc§1 pexr afem rate has been increased annually at‘a rate which
roughly corresponds with the rate of inflation. During 1979 total

. Regional expenditures on this program were 5503,439. TPe lodging homes

which paftake in this program are private businesses, owned and usually

v

run by their operators. The level of care offered by these homes is

very low and there is no form of medical care available, no matter how

-

rudimgntary.'

In order to analyze where the lodging home EOpulatioﬁ have come
from, the case histories of all those clients who had been ¢n this

program were examined, - A total of 717 people had been admitted to this

program and thelr addregses prior to entering the lodging homes were

recorded, From Table 12 it can be seen that over half of the lodging

e ’ “

hoﬁe-residedts hadbeen inmates in psychiatric hospitals, another 14%
had come from General Hospitals, 9% had been involved in the criminal

justice system and 6% had been referred from organizations dealing with

~

alcoholism, In -all only 12% had moved directly from private addresgses ,

to lodginq'homes. Another {nteresting finding was- that 26% of this

pOpulation had not been residents of Hamilton before entering this program.

. . N L]
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Table 12, Addresses of lLodgind Home Clients immediately
" . . prior to entering the Lodging Homes

- Addresses ) : % Population

Psychiatric Hospitals ’ . 54% "
General Hospitals . ‘  T 14%
Criminal Sgstém ‘ . L 9% :
Alcoholics Anonymous 1 6%
Private Addresses . 12%
P . . (n=717) :

oM >

-

It was apparent that in most .cases the centralized organization of ‘the
regjional social services npetwork had drawn these people into }lamilton.

-

and instead of returning to their original area of residence this

population entered the public city in the core area of Hamilton. 1In

general what we’ can deduce from these findings is that aftexr people are
dischérg:ed from high level care institutions (Eg. Psychiatric.Hospitals),

the referral process and the overall after-care s;ervioe network tend to

increasingly congregate them in the core area of the city.

In order to get a more detailed analysis of the demographic
. . “eg
characteristics of the lodging heme population the date-of birth of
] x ¢ . -
each”of the clients was recorded. While over 30% were over 65 with a

significant 15.8% over 75 years of age, there was a s_tg.'rprisin\gly'

even distribution of poéulation in each of the other categories. This

N -
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can” be interpreéed as meaning that this service-dependent population is
made up of a number of distinct sub-populations and that this program

deals with a heterogenous group of service-~dependent people.

‘ Table 13. Age Structure of Lodging Home Clients
Age ] | % -
5. " is.es -
65-74 . 14.5%
55-64 .88 3
45-54 14,4%
35-44 . 10.2% G
25-34 22.6%
- 25 . 11.1s =
{(n=717) .

An analysis of the sources of income of the lodging home residents
was able to ascertain that at least 77,4% of the clients depended upon
direct government transfers as a source of income {See ‘Table 14). Of

the 22% of those whose income was unspecified-it seems reasonable to

assume that the majority of these people also depend upon government

éranéfers,but had not declared this for a number of possible reasona;

-

Almost half of the people existed on Family BenefitsiAssistance (FBA)

" or Gaing-D indicating that the§ were either part of the long-term wdlfare

.

population or had a permanent disability. Over a quarter of the population

et
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existed on some form of government run pension policy indicating the
312eable segment of elderly pegple who live in these homes. From the
analysis in 4.3 lt is clear that these people live on incomes. that are

well below the poverty line and which have also been decreaSLng quite

rapidly in recent years. In most cases the cost of food and shelter

at the lodging home is deducted from the welfare recipients income so

that they are left with a disposable income of approximately $50 per month.

Table 14. Sources of Incomes of Lodging Home Clients

¢ ' Source of Income % Population

N

Family Benefjts Assistance/

- Gains-D 42.5%
Oid Age Supplement 23.3%
| General.wélfare Assistance . 4.2%
Depgrtﬁent of Veterané Affairs ] 4.6§
) Disabled Pensions Assistance . 0.8%
Canada Pension Plan ‘ i 3.0% ‘ I o
Unspecified Income Source 22.6% .
n=717 ~ 100.0%

In an attempt to understand how this program was developed over
. : . ' ' _.
time the case history of each client was examined. It was determined
how ‘léng each client had spent living under this particular residential

agreemient. From the results of this analysis (Figure 9 ) it is clear that

.)‘

.
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this program has only developed over .the last five or six years and that
its major period of grthh was between 1975 and mid-l§79. Remembering
that it was the period between 1975 and 1980 that was the crucial period
of re-structuring in welfare POliCY'ingéﬁhat the lédging home gfgﬁfation
is made up primarily of those seryicétéépendent groups that we have,
analyzed, it is importantxto draw ;he links between the growth of the
lodging home industry in the public city and the cutbacks in the provision
of alternative residential arrangements fgr a host of sérvice-depeﬂdent
populations., It seems as if the cptbac#s in the provision of group homes

«

and homes for special care for ex-psychiatric patients, Hbmés for the

A;ed and.nursing homes for tﬁé elderly, and subsidized suitabie accommodation
for the physically disabled have resulted diréctl& in the rapid growth’
'of,the lodging home industry. Serxvice-dependent populations who héve

)ruiother residentia¥ altefnati;es have been forced into lodging homes

-‘&n the core qre; of the éity. This heterogénous group of people with

di fferent disabilities, requirements and functional'abilities, do not

make‘; very comp;tiblg population., Direct observatién indicated that the

resulting environment is antagonistic and wolatile and tends to have a

debilitating rather than recuperative effect upon the §0pulatipn;

-
¢

Yet this is not an accidental outcome! It is the Ministry of
Community and Social Setvices—whesa;bndggt_ua&—so severely cut in the

datter half of the 1970's (See 4.2.3) which adninisters all of the after-
care services for these service-&epende;nt? populatio;xs. The decision

of this miP%stry;nP promot? and subsidize the privatéée& lodgihg home-
industry in the public ;ity rather than ‘develop 6Fher more appropriate

forms of residential care, musf be explained.

-
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'4.5.3 Why has the Lodging Home alternative developed?

ES

Wh;\h\as, the state spept $403,439 in 1979 suwbgidizing the private
lodging home industry in Hamilton rather than devéIOping other residential

care,al%nnt'\ves?' One possible answer to this question may be ‘found

-
if we look at the relative costs to the welfare state of the various -

residential care alterhatives\ for two of the most important groups,
. ' \ ) =
the elderly and the ex-psychiatric patients. From the'?findings of this

—

comparison (Table 15 ) it is clear that for both of these groups lodging
-~ s
homes are by far the cheapest option, reflecting the level of care offered.

In deciding to develop this parti i é\r form of after-care for these
se¥vice-dependent groupé there were considerable monetary ‘savings to t;he

' - . t

Ministry of‘Community and Social Services. Given that it was this ministry

[y

which experienced the most severe cut-backs in the growth of budgetary

-

expenditures between 1975 and 1980, it is easy to understand the appeal
of this residential care alternative.

' /

In conclusion it seems reasonable that we can understand the growth

of this segmeﬁt of the lodging home industry as an outcome of the process
of réstrhcturing the welfare ‘state and as a less expensive form of
providix;g res.idential -care, no matter how rudimentary, to a p;.lrti'cul‘ar
segment of the sexvice-dependent population. However, it must also be
undexstood as part of the more dgenéral process of re-privatizing éogial
sexrvices. The ;:elfare state refused to expand or maintain high level
care i:nstitutions ‘(Homes for the Aged etc.) and it simul taneously

developed policies to enable the. incorporation of highly fragmented

-
>
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Table 15 .

RELATIVE COSTS OF ALTERNATIVE FACILITIES PROVIDING RESIDENTIAL CARE
FOR THE ELDERLY AND EX-PSYCHIATRIC PATIENTS

1)

[y

“

FACILITY | PER DIEM RATE SERVICE
Elderly:
Nursing Homes 1 , $32.46 ) Board, Room,
(Semi~Private) . Nursing Care
“Homes for the Agedl $32.40. a) Bed Care (same as
(Semi-Private) . ) nursing homes)
$19 ~ $23 ‘ b).Normal Care (board,
. ) room, 24hr supervision)
Retirement Homes? . $18 - $35 Board, Room, 24hr
supervision
Supervised Lodging Homes 2 $10.50 Board, Room, 24hr
(Planned) ) _ supervision including
. _ supervision of medication.
Contract lLodging H_omes2 $10.50 Board, Room, 24hr
o supervision,
Ex~Psychiatric:
=
\ ~
Group.Homes . . $30 - .$40 . Board, Room, .o

Therapeutic Services

" Approved Provincial Homes $12 o Board, Room, 24hr
: Supervision

Contract Lodging Homes ‘ $10.50 Board, Room, 24hr
Supervision.

1 - ag of Feb. 1980
2 - Rates Reported from 1979 - -

¢

~.
Source: Social B%Pnning Council of Hamilton, 19§p. )

+
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and market specific #rivetized dSr voluntary services. It is these
political and leglsl7at1ve changes which have been encouraged and enabled
the lodging home 1ndustry in the core area of Hamilton to de;eIOp

as‘ a free-market response. It should be remembered that this free-market
respoxse in turn enabled the state to continue the process of restructuring
at an increasing rate. Such was the happy marriage of the st.ate and
l;:friva’te enterprise, providing sitbstantial fiecal savings to the welfare
state and ever increasing markets (and profits) to the entrepreneurs

in the private 'care' giving xndustrles. Once again only the service/,)
dependent lose out. Many of the lodging home yesidents exist in ‘/

4

. R L

conditions inadequate for their needs. They are forced to continve
in this pseudo-custodial and rudimentary care system because of inaccess-
ibility and progressive underdevelopment of the higher levels of the care

ne twork.

4.5.4 The Nature of the Lodging Home Industry in General
' 4

= This eection briefly outlines the impoe%ant similarities
‘between the lodging homes that a1:e directly contracted t':o the yelfare
state, which have just been examined, and the lodging home industry

in general. Prlmary research on the subjfct indicate@ that the population
which was classified as special needs' and which l;;re‘s in the twenty

two lodging homes just ekamined, is highly transient. They often move

"out of this program to move into uncontracted lodging homes where they

14

have greater independenbe. .Similariy, many of those who mowve into . the

program have lived in other lodéing homes previously. Thesé factors

.~
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v

coupled with apeédqtal information could indicate that the structure o
of the population in the other seventy lodging homes is similar to that
already studied. The indications are that the population is largely

welfare dependent but with a greater ability for independent living than

*

It has been seen that in Map l3that the lodging homes in Hami 1ton

are highly concentrated in the core of the city. To understand the
reason for this distribution it is necessary to outline the nature of
’ v

the lodging home industry. As was already noted the industry has

developed as a market response to the grawing service-dependent population

being forced to exist in the community. These people, as theAhuman fail-
out of the process .of regtructuring, provide a ready market for'a‘care
giving‘indgstiy.‘ They are chgracterfzed by a Qery low and deereasing
but guaran‘teed incomes and therefore tﬁe industry which wag developed. as

a free-market response must reflect the characteristics of its client ¢

populatioh“ It must provide a cheap service and still make a profit.

»

Areas of large old housing of loﬁ market value in sectors of

_mixed land uses, have become the prime areas of concentration for this

ind&stry. The structural suitability of these homes, their low‘éropérty .
values and ;uitable zoning laws and low ievels bf locational conflict

gave meant.that the lodging home inddééry has been able to'.develop

in the tore areas of the city as an economically viable alternative to
other forms of res@dénéiai care. The pr&ceés of gestructuring has

resulted in a rapidly growing client population and a démand for privatized

»
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services. The structure of space allows for a specific free-market
. .

iesponse.' It is in this mannexr that this very iﬁportant éspect of the

¢

public city cad be understood.
4,5.5 The Ppblic City in Hamilton

° ’ ‘ At the outset of this the515 “the publlc city was déflned as

the concentration of serv1ce dependedt pOpulatiov and their helnlng

agencies, in the inner city. Thxs section will attempt to show that
the public city, soudefined, is a concrete empxrlcal reality in the

city of Hami lton,

~ .
~ - N

I3

In an earlier review of other research .dedling with the public
city (Chapter 2) the work of Wolch (1978) on the residential location

) ‘ . / K
.of the service-dependent poor was outlined. Wolch's (1978) work highﬁL’

‘ . ] N .
lighted the importance of understanding the co-locational interdependence

-

beétween service—depgndent pOpulétions and their helping agencies when

addressing the guestion of public city development. Hughes (1980)

0

showed the ways in which locational conflict andothe_political/planning ]

process tends to ghettoize sexvice Facilities in areas with littlé Ve

?lltlcal power and sucess‘ul communi ty opposxtion. This chapter has

S

stressed the functiocnality of a concéntrated service network to those

-

people who are largely immobile, for physical or economic reasons, and

. s )
to the welfare state-in a period®of fiscal constraint. Similarly, this

L.

chapter has shown how the process of réstructuridg'invoiving cutbacks ,

fraqmentatlon and reprlvatlzatzon leads to a condentration of residential

¢

. care facil;ties for the service-dependent in ﬁhe ¢ore area of the city.

»
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'I'};ere.foz:e in order to substantiate the argument that all of these factors
have lead to a concentration of social sexvice facilities, as map (Map 14)

—

of social service facilities in Hamilton is presented. ' )

1t is clear fz:f)m this map that social services in Hamilton are
concentrated around the core area of the city. The social services
presented on this map are defined accord;ng to, their tariet popu lation
and it is apparent that the service network for each of these groupsk
examined in this chapter is highly conceritrated. Given the locational
Zinterdeéendence be tween the clients.and their service agencies, it is

cbvious that the spatial distribution of social service fac}iities will

" M “
act as an important factor binding this population to an inner city.
& R . ‘ . p
Each of the individual sérvice-dependent populations analyzed in

this chapter indicated aesqéffntretion in the core area of Hamilton.

It emerged from ;he analysis of each of thede groups that the process )
of restructuring the welfare state had affected the residential choiees
.available to them) Many psychiatric.éatients nadbeen deinstituticnalized
over the past ten years and because of the failure to develop the .proposed
system of community care these peOple were now subsisting in cheap lodg%ng

v

homes in the innexr city. The financial starvation of the system of

v

care for the mentally retarded and the rapid increase in user costs for
the serviCes,pIOVLded meant that this pqpulation was being increasingly

forced to subsist in the ‘community on low and declining welfare incomes.
The failure to expand residential care for the elderly in a period when

this sub-population was rapidly increasing, coupled with the evidence of

growing poverty among this group, resulted in a growing number of poor

. “ ' ‘ *
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service—dep;ndent elderly in the community. The lack of subsidized
acéessi#le housing, inadequate and worsening income-maintenance programs,
expolitative working conditions and an inadequate transportabion system
resulted in a high proportion of service-dependent physically disabled
people remaining in chea? lodging homes or institutional care in the core
area of the city. Finally, the ana{ysis of, changes in the correctional
service-system associated with the restructuring ;f the welfére-state
showed how these changes resulted in the rapid growth of the probation
and parole service in Hamilton. .The clients of this system live ip the

community in half-way house type arrangements or contracted voluntary or

-charitable organizétions. The analysis of the residential location of

these clients indicated that they too were highly concentrated in the
core area of the city, adding another sizeable service-dependent population

to those already in the area.
Fd

A

In order to get an ovérview of the effect of public citn/%evelopment
>

'

K
in Hamilton, .a complete map of the five service-dependent groups examined

in this study was created. The data relating to each of these groups was
aggregated using the method outlined in page ‘13, so that a com;osite
score was indicated fo¥ each cehSUS‘tract. The resulting map (Map 15 )
shows quite clearly how this la?ge service-dependent pbpulatioa have

come to be highly concentrated in an area of seven adjo%ninq cenéus
tracts around the Central Business District (CBP), It'is this area that

éssentfa}ly defines the boundaries of the public city in Hamilton at .

present. ' ]
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CHAPTER 5

CONCLUSIONS

’ " In recent years research in a variety of disciplines has shown .

that there is an increasing tendency for service-;dependent populations
and their helping agencies to co;xcegtrate in the inner areas of a

wide range of North American Cities (2.1-2.2). However, explanations
. of the 'public city' have been characterized by their eclecticism and

arbitrary empiricism and to date have failed to provide an embedded
theoretical explan)ation for the creation of these '‘public cities'.

v : -
‘Because’ of the pauncity of explanation at a general level, it was felt

.necessary to devote the majority of this thesis towards overcoming

this theoretical hiatus. ,

The primary cbjective of this thesis was to provide an embedded
theoretical explanation for public cit; development. The explanation
which was developed was aimed to allow for the temporal specificity ’
and societal generality of the process, through linking it directly
to the \dl;namic and contradictory processes of cdpitalist accumulation
.and class struggle. The historical materialist explanation whith was

provided offers a general theo‘retical framework within which more
. .

detailed research on particular aspects of the process may be located |

and explained.

198
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The essential theoretical explanation for public city development
presented in this thedis, is that the dialeftical nature of capitalist

development exhibits a tendency to crisis.during which structural
solutions were posited to the emerging impediments to-accumulation .

These structural solutions embody the contradictions of the process

of capitalist accumulation and these in turn develop intoﬂ impediments
resulting in subsequent crisis. Within this framework the welfare state .
and the suburban form of the city have been similarly derived from the
process of capitalist ;ac‘cumulation and class struggle and have been

-

presented as two of the structural solutions which developed in response

"

to the previous accumulation crisis. The inherent contradictions
embodied within these solutions were elucidated and the increasingly
problematic nature of thes'e.contradictions was highligh£ed. It was

then argued that the intensification of these contradictions and the
concommitant social resf:ructuring processes were the prime motive forces

in public city development. R

2

The core area of the city became the focus of the restructuring
process precisely because it was the developing corollary of the
suburban city, whose inherent contradictions were simultaneously

excluding the growing service-dependent populations. The process of

restructuring the welfare state during the period o#:‘ crisis regulted -

in increasing numbers of service-dependent people b}eing ‘forced to
' /

AN

exist relatively independef\'tly in the general com;/xnity. As the
inherent contradictions of the suburban solution dnd the welfare state
. . . - —‘/’ .

. ! .
solution intensified, the coterminmous processes ¢f social and spatial
[ fl )\ ~ \
/‘ 4
/

'
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restructuring resulted in increasing numbers of service-dependent
people being concentrated in the inner-city. The public city is
then viewed as one of the 'structural solutions' emerging from the

current period of crisis/restructuring.

This theoretical framework outlined two major areas of enquiry
which must be addressed empirically in order to explicate the theoretical
;explanation. Clearly the inherent contradictions in the suburban
form of the city m@"tﬁé ways in'which they r;_ave intensified and( become
manifest mus.t be;o’\;tlined, in order to explain the relative importance

] -

of these factors in public city development. However, it was felt,
that a number of studies di.d. exist which knowingly ;Jr unknowingly
addres:s.ed these issuves and therefore this as;;ect of the theoretical
framework was most easily explicable.. The second major area requiring
empirical research, must examine the ways in whigh the inherent contra-
dictions of the wglfa,re state h;% become mani/fest ;esulting in complex
social restructuriné processes which were limuitaneousiy leading

to the rapid intensification of public 'city development. Because this
particulay area of research ‘is very poorly understood, it wag the
empirical explication of this aspeclt of the. theoretical framework

?

which constituted the second major objective of this thesis.

Chapter 4 there fore focugsés on the nexus of re%ations which

3

exist between the state in advanced capitalism ,(pérticularly its welfare
functions) , .the economic and political crisis of advanced capitalism

and particular outcomes which emerge from the complex processes of
. . . . e



201

restructuring during the pe;ipd of crisis. 1In particular, Chapter 4

addresses the process of restructuring.the Can;dian Welfare State

in the Province of Ontariohand particular spatial outcomes of this
process in the City of Hamilton. The chapter begins by ‘examining
tﬁe'effects of the fiscal crisis of‘the Canadian State and the general
accumulation cgisis on state expenditures over the last decade, It

_ highlights the manner in which the fiscal crisis has resulted in the Q
Onta;io Government embarking on a major program of spending restraint

in the social services while simultaneocusly attempting a general transfer
of expenditure Qrioriéies away from areas of 'unproductive expenditure’
and into areas of 'indirectly producti&e‘ or 'productive expenditure’.
The effects of these expendiyure changes hag been to erode the purchasing
pdwer of social assistance incomes. Welfare recipients in Ontario
exist on incomes which are well below the government défined poverty
lineg and thes; inadequate _incomes have grown progressively more
inadequate déring the period of crisis. There is evidence that the
levels of wel%are assistance.in Ontario have been structured so as
to remain consistently below the minimum wage, thereby supporting
secondary 1ab§ur markets by forcing welfare recipients back into the
lagour market while simultaneously ensuring that‘low-wage‘workers
r;main in the labour force during the period of crisis: .Hcéqver these
. trends have not reduced the size of the welfare popqlat;on during

the period of crisis; they have merely limited its ?§pansi;n. The

fact is that only a small proportion  of the welfare population are

unemployed adults. The majority of those receiving public aid in Ontario.
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are sick, disabled or elderly adults and their dependents or women

-

raising children alone. Most of these people have lost their competitive
link to the labour market and are therefore forced to continue existing , {:
in the community on progressively diminishing incomes during- the ;efiod
of crisis. Because of the inadequacy of dealing with the welfare

Pl

population as a monolithic grouping and the desire to unearth the apparent

N ‘

complexity but inherent consistency of the restructuring pY¥pcess,
- . -,

a variety of of distinct welfare sub-populations were examined.
The welfare sub-populations which were examined in detail

were: ex-psychiatric patients, the mental}y reta£6ed, the physically
disabled, the elderly and probationers and parélees. Because of the
"complexity of the restructuring processes, as they have been applied and
subgequently affected these individual populations, it is impossible

to provide an adequate summary oé the important findings of this crucial
aspect of.the analysis.' Whét will be attempt;é instead is to shc;

the ways in whiéh the prospective strategies which it was predicted that
the welfare state would employ during the the period of the crisis (3.5.6)

have become apparent in the restructuring of the welfare state in

Ontario.

The major strategy which has been employed to éOpe w;th the
'géneral accumulation crisis in Ontario has been to s%ifé the criéis -
from the sphere of éroduction to the sphere of reproduction. This ié N
manifested in the state étructﬁré as a general shift in emshasis
towards soc_ial éapital expenditures ar;d awéy from social exée'nses. :

For these reasons the welfare functions of the state in Ontario have
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been implicated in the genesis of the crisis and they have become a
pivotal point for the application of class strategies by the state,
which’ enable the general system of social relations to emerge from

the period of crisis relatively unchanged.

< ~

The Canadian gtate has ;mpiemented a series of strategies
which have enabled it to regienalize the crisis. It has engaged in
a vanieé& of 'shiftback' policies whereby the higher levels of the
state have attempted to progressively shift responsibilty to the
lower levels of. the state where the fiscal crisis of the state is
more severe, Vhis h?s operated as a conflict—diversifica‘tién strategy
allowing the central state (Provincial, Federal) to be o¢perated in
capitgls'.interest (capital subsidy), while patrtitioning class based \
conflicts into conflicts based on spatial units (municipalities). )
These strategies, which are complexly intérwoven, enable state actions

to be legifimated while simultaneously diffusing rationality crises

(conflict over state outputs) by channeling them at the local level.

.These policies were evident in the federal government through the

changing of unemployment insurance regulations so as to transfer

responsibility for the growing number of unemployed, primarily to the
local levels of the state. Also the decarceration and deinstitutional-

ization movements in part reflected a transfer of fiscal responsibilty.

for these service-dependent populations from the federal and provincial

‘to the regional and.mun{cipal levels. In a different way the refusal

to expand provincially funded social sexvice facilities and after-care.

services often resulted in the local levels of the state having to
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provide care for those whose needs were not being met (Eg. the sub-
sidization of the local lodging ﬁome industry). However this policy of
*shiftbacks' can only be fully understood when it is combined with K
the strategy of privatization, and fi‘agmentation, designed to absolve
the state from the respon‘;&bility for diréct service prc;vision, and
the strat:egy of 'throwback' designed to isolate social pathologies -
associated with the crisis in the individual, the famil-y or community,

rather than in the wider social formation. It is this 'throwback’

strategy which must be dealt with first.

In a number of significant areas c;f social policy the Canadian
state has attempted to increase user costs quite markedly and thereby to
reduce the states' burden and respopsibility ir;éh_e area of social
policy (Eg. OHIP increases). At one level the \:ieins'titutionalization
process as it developed during the period of crisis, _forcing peocple
out of state ?ui;siciized ca;:'e_ and either providing the alternative of
partially subsidized residential accommodation or total abandonment,
can be interpreted as reflecting this general'thro;:back' strategy.

A good example of this s;_rateqy was provided in the anallysis of the care
" of the mer}tal,iy retarded. The 'throwback' strategy of the Ontario
Government as expressed in the comment that “the committee deplores the
fact that parents of retarded persons have not always been aware of

the costs of care since there has ‘been no charge fo:.; services...

charges should be levied not only o cover the basic level of health

-
care but also program-related services", contained in the Hendexson

Report (1975), indicated how this policy was. to be applied to the care .
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of the mentally retarded. As was subsequently seen in the analysis,
the de-institutionalization of care for the retarded resulted in

abandonment and financial hardship for many of these people and is

.
v

a good example of the operation of the 'throwback' strategy.

The strategy of reprivatization and fragmentation of the welfare
system was ocne of the most complex yet influential aspects of the
restructuring of the wglfareigtate in Ontario. This strateqgy led
to a number of beneficial outcomes for the state. The reprivatization
of care and the increasing use of voluntary labour significantly
eased the state's fiscal burde; in the area of social policy. Simul-
taneously it increasingly removed the responsibility for care to the
privatg sector, thergby decreasiﬁq the liklihood : of conflict over

service provision being translated, through the state, into class

conflict during the period of crisis. The reprivatization of care

r.

_through the increased contracting and use of>private1y operated

care-giving iﬁduétriés was observed with respect to a number of groups
including psychiaéric patients (lodging homes), the mentally retarded
(Extendicare Ltd.), the elderly (Nursing homes) and probationers and
parolees (Family Service Agencies and Ha{f:;ay houses). The increased
use of voluntary laﬁour was also witnesse;d v;it.h respect to a number

of groups (Eg. Probationers and Parolees) and this can also be inteyéfeted

as a state strategy to decrease the fiscal burden of social policy.

Reprivatization, however, is also part of the general strategy

. of 'administrative re-commodification',k whereby the state duringathe
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period of crisié has'%een attempting to take capital and labour,
which has been 'de-commodified' under the: welfare state strategy,

and put them back into commodity exchange relationships. This is one
interpretation of the reprivatization process but it is also apparent
in other actions of the state. The attempts to tighten unemployment
insurance regulations and to maintain welfare consistently below the
minimum wage can be interpreted, at this abstract level, ds attempis
to pyt de-commodified labour back into tﬁé commodity form. Similarly

the progressive attempts to put offenders back into the labour market,

‘even while they still remain under the repressive apparatus of the

., .
state, may be viewed in a similar manner. Even the general 'throwback'

policies may be interpreted in this manner as they increasingly redirect
de-commodified welfare services back to the commodity form of consumption.

¥
The increasingly fragmented and inaccessible nature of the \\\\

>

welfare system in Ontario, as it emerged frpm the period of crisis/

restructuring,'had significant implications. Increasing fragmentation
and inaccessiblity were associated with almost every aspect of the

restructuring process and the implementation of these outcomes was

_ that many of those who needed care during the crisis period were

. successfully excluded from the emexging welfare'system. This enabled

large fiscal savings in the areas of sociél policy thereby freeing

[

more state resources for capital subsidy. Similarly, the inaccessible

and fragmented welfare system tended to remove the state from direct

care giving, yet again} 1ocatin§ many social pathologies at the level

., +
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of the individual, family or community and not at the level of the
widér social férmation. It was apparent from the analysis in Chapter 4
that these factors were prevalent in the welfare system as it developed
in relation to the ex-psychiatric pétients} the mentally retarded,

.« )

the physically disabled and the elderly.

The restructuring process also led to a significant increase:

in the social control glement in social policy i?}ntario, as well -as

to qualitatibe changes.in the manner in which social control was adminis-
tered, Clearly the changing labour laws and the_increasing police
expenditgres are an overt expression of the coercive and repressive
activi.;:ies of, the state. However, it is also apparent tha;t a number

of more subtle forms of social control were increasingly being usedA

to control the welfare pépulatiens who wer;e_‘ emerging‘from under the
immediate influence of the coeréive and repressive étate agpgiatus

(Eg. the probationers anﬁ-parolees). The in;reased use of what caﬁ

be termed 'community police’' in soc¢ial service delivery and aﬁminiétration
(ig". Voluntary, charitable and ideological agencies) must be recogr'\izéd,
at least in part,‘as.an éxprg§sion of the né\z forms of social control
and dome‘stic pacificatibn. In the case of ex~offen§ers the use of
charitable érganizations, often with a specific ideological vocation,

as the agent of re-socia.liza.tion‘ and continued supervision .was an

important aspect.in enabling the state to simultaneously  decarceraté

" this population while maintaining the required levels of social eontrol.

However, the most important form of social ccnt'?ol which has been

"@eveloPea has been the i@éological control of welfare recipients and

' ~
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the working class in general. This ideological control has been
developed and applied in a specific yet complex manner in the restructuring

of the Canadian Welfare State.

An important aspect of the restructuring process has been the -
llinks that developed between the politicaII and the econcwic, in particular
as they were‘expressed through the unlikely but forceful qombination
of ‘civil libertarians and fiscal conservatives. The former provided
the bagis for the ideological and legitimatory justif;’.cation of the «
latter's economic polies. 1In many cases liberal reforms ;lere being
called for, or implemented on a small scale, before the g;ossible
e'conomic‘implications of these.refoms were- recognized by the fiscal
conservatives and the state (E‘g. Psychiatric Care ‘and Corrections).,

These possible econa;\ic implications were quickly grasped by the fiscal
c;onserva_tives and ;:he ensuing combination of the two groups (largely
orchestrated by the state) enabled and encoura.ged a pa:erful and per\‘rasive -
ideological rhetoric to develop, legitimatixeg a great deal of state

policy during the period of restructuring. The id;ological success

of (tfxis combination can be seen from the faét that many of the réstructuring
strategies received pbpular support from those véry .people they

were designed to affect de;rimentally. Simiiarly, the success of

this ide'oloqical 'smokescreen must be measured by the relatively low

levels of.class struggle which lhave been observed relative to the

massive scale of the restructuring ptocess.‘ While this thesis did

" not provide an explicit analysis of the ideological component in the

.

restructuring process, its importance is implicit in the analysis of

-
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[ v
each of the groups. This is exemplified in the ways in which the
official rhetoric of community care, carefully nourished in a variety
of government reports and policy statements, enabled the varied but
purposive processes of restructuring associated with the decarceration
and deinstitutionalization movement to develop. The links between
official ideological activity (state sponsered ideology) and the
restructuring of the welfare state is a vitally important area of
research requiring further attention. The immédiate task of this
research was to indicate the important and determining links between

the restructuring of the welfare state and the intensification of

public city development.

The aﬁalysis in Chapter illuminateé the ways in which the
process of restructuring the welfare state had affected the residential
choices availabie to all of the service~dependent groups examined.
Many’psychiatric-pétients have been deinséitutionalized over the past
ten yearé and because of tEF failure to develop the proposed system
of community care, these p:;ple were now subsisting in cheapllodging

homes in the inner city. The financial starvétion of the sgsystem of

care for the mentally retarded and the rapid increase in user costs

~ for the services provided meant that this population was being increas-

—— e

ingly fo;;;EmEdf5355i9t7~§ndepgg§ggs}!! on low Fnd declining welfare
incomes. The failure to expand residentiex‘l:zte\fiéf\ﬁx‘e“é‘tdeﬁl—y‘,in; .
a period when this sub-population was rapidly iﬁ;réasing, coupled with
thg é;idence of growing poverty among this group, resulted in a growing

umber of poor service-dependent elderly in the community. The lack

"df subsidiqéd accessible housing, inadequate and worsening income-

J

~
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maintenance programs, exploitative working conditions and an inaﬁequate
transport system resulted in a high proportion of serviée-dependent phy-
sically disabled. people remaining in cheap lodging hemes or institu~
t{onal care in the core area of the city. The analysis of changes

in the correctional service-system associated with the restructuring

of the welfare state showed how these changes resulted in the rapid
growth of the probation and parole service in Hamilton: The clients

of this system live in the community in £alf-way house type arrangements
or contracted voluntary or charitable organizations. The residential
location of these clients indicated that they too were highly concentrated

in the core area of the city, adding another sizeable service-dependent

population to those already in the area. ' . .

o
In many ways the pgblic city is a composite material expresgion
of the whole gamut of class strateqgies implemented by the state during

the crisis. It is in this sense that it can be presented in part

.‘\

as a developing 'structural solution' to the contradictions inherent
in the welfare state during the period of crisis. The analysis seems
to explicate this ,aspect of the proposed'theorétical'framework for public
city development, presented in the thesis. It ;s now apposite tgre-

evaluate the significance of this theoretical explanation.

It has been a number of years‘ncw since David Harvey, ih a
discussion ofthe problem of ghetto formation, outlined the nece sary

direction of future historical materialist research .in the area.

- ]

As he pointed out, our task "does not entail yet another empirical

¢
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investigation of the social conditions in the ghettoes"”, but conversely

"our task is to mobilize our powers of thought to formulate concepts

and categqfies, theories and arguments, which we can apply to the task

of bringing about a humanizing social change" (1973,pl44-145). This
thesis has attempted to follow Harvey's advice and through the application
of the dialectic and contradiction to the analysis of the public city,

LY
provide a theoretical understanding of the me ch anisms léading to this
R » » \\

- -
I ~——

: - 8
specific ‘contemporary form of ghetto creation. Hoﬁsger, the ultimdte

ocbjective for pre%enting such® a theory is not simply to explain the

. mechanisms which serve to generate the theory, but to eliminate them.

It is towards this objective that futpyre résearch on the publié¢ city

should be directed. k

A number of important areas of research need to be examined
in greater detail. .Firstly, the ways in which the class contradictions
én@ tensions of advanced capitalist séciety are being manifestei7i&

the suburban form of the city, need to be examined. Pérticulariy

ortant are the questions raised by the process of aging in situ and
growing rvice-dependence in suburban afeas where services have
previously been excluded. A second important arda of research should
. deal with the inherent contradictions in the 'pub_lic?ci.ty solution',
its utility to t:he’service-d\ependent and the political implications‘ of
public city development. A whple range of iséues relating to the
restructuring of the welfare state constitute a third genér#& area of

research requiring examination. In particular the ways in which class
T
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séruggle is diffused by the state's repressive and ideological apparatus,
must be highlighted. Also research should be directeé towards deter-
mining the nature and significance of the emérg;ng 'ﬁost welfare state'
for the welfare populations and the working class in general. Finally,
and most importantly, the w;ys in which the 'post welfare state'
may be used for the encouragement of humanizing social change and for
furthering the process of peaceful transition to socialism need to
be outlined. ) -

In conclusion,‘ the public city can o'nly be u;iderstood within
a general the;reiicai framework linking it to the process of dialegtical

and dynamic changé in advanced capitalist society. 1t'is hoped that\

the basis for such a theory has been presented in this thesis., -

AN
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