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ABSTRACT

The purpose of this inquiry is tg examine the relationship of
the state to the reproduction of capital. The thesis will consider
the question of the relationship of the state to capital at the
theoretical and empirical level, in a case study of urban renewal
in Thunder Bay.

At the theoretical level we will consider; (a) the relationship
of the state and capital accumulation; (b) collective consumption;

(c) the general necessity of state intervention into the production

of the built environment; (d) the state and crises in capital accumulation;
and (e) urban protest movements. At the empirical level we will discuss:
(a) a particular state agency responsible for regulation of the built
environment - the Ontario Municipal Board and (b) The Local State.

Finally, we will bring these theoretical and empirical analyses together

in considering the case of urban renewal in Thunder Bay.

The thesis concludes with a discussion of the necessity of an
integrated theory of the state which is a combination of both instrument-
alism and structuralism. The concept of structurally induced instrument-
ality is offered as a possible resolution of the structuralist versus

instrumentalism dilemma.
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CHAPTER 1

Introduction

There are certain texts which become landmarks in a particular
field of scholarship. The publication of the English translations
of Manuel Castells essays, "Is There an Urban Sociology?" and "Theory
and Ideology in Urban Sociology" in 1976 constituted such an event.

In the destruction of the myth of urbanism Castells rejected the
analysis of a city as an independent or dependent variable. Returning
to these essays I am struck by two statements.
...what characterizes urban sociology is precisely
the absence of any clear deliminations of its
real object. (Castells, 1976b:73)
Thus, while,...There is no field of reality which
can be termed 'urban', urban sociology has in fact
tended to tackle two types of problem: (1) relation-
ships to space; and (2) what may be termed the process
of collective consumption. (Castells, 1976b:74)

The production of space and the provision of collective consumption
involve two processes; capital accumulation and state intervention.
The spatial structure of the city is the historical product of public
and private decision making. The post 1945 period in Canada was
characterized by the concentration and centralization of capital. In
the same period state intervention in the accumulation process in-
creased to the point where state expenditures comprised 40% of the GNP.

These observations raise important questions for analysis.

First, why has the state increasingly intervened in the accumulation
process? Second, what is the spatial/material impact of state inter-

vention? Finally, what is the relationship of the state to capital

accumulation?



-2 -

This thesis will try to address these questions at both the theoretical
and empirical level. At the theoretical level we will consider; (a) the
relationship of the state and capital accumulation; (b) collective consump-
tion; (c) the general necessity of state intervention into the production
of the built environment; (d) the state and crises in capital accumulation;
and (e) urban protest movements.

At the empirical level we will discuss: (a) a particular state agency
responsible for regulation of the built environment - the Ontario Municipal
Board and (b) The Local State. Finally, we will bring these theoretical
and empirical analyses together in considering the case of urban renewal
in Thunder Bay.

Chapter 2 elaborates the relationship of capital accumulation and the
state at the theoretical level through the classification of Maxist Theories
of the State into four general types of reductionism. We will further con-
sider the Neo Weberian Theory of the State and a Marxist Theory of the
State which purports to escape classification as reductionist. The typology
of reductionism is intended as a heuristic device which reveals the limitations
of particular theorizations of the relationship of the state and civil
society. The conclusions of this critique will inform our own case study.

In Chapter 3 we will define and discuss the concept of collective con-
sumption focussing on the necessity of state intervention in the accumulation
process. In this conteiz we will critically explain two forms of Marxist
crisis theory: under consumption and profit squeeze.

Chapter 4 will begin the examination of a particular state agency at
both the theoretical and empirical 1ev§t. After establishing the legisiative
and Tegal powers of the Ontario Municipé1 Board and its historical

role in the built environment we will discuss the general



necessity of the existence of such a state agency. This discussion
will consider the process of state intervention in land use and the
response of the state to crises in capital accumulation.

Chapter 5 attempts to establish the specificity of the local
state in Ontario through the delineation of political, economic
and ideological constraints on local state autonomy.

The nature of urban protest movements is cgnsidered in Chapter
6, with a particular concentration on the class composition of protest
participants.

Chapter 7 attempts to draw on previous discussion in order to
provide an analytical framework for the understanding of a particular
state intervention; urban renewal in Thunder Bay. We consider the
relationship of urban property capital, the local state, the Ontario
Municipal Board and the Citizens' Association from the conception of
urban renewal in 1965 to its realization in 1973.

The thesis concludes with a discussion of the significance of
our research for the theory of the production of space in advanced
capitalism, specifically the relationship of the state and capital,
the spatial/material impacts of state intervention and the limitations
of the political logic of the state when applied to the logic of

capital accumulation.



CHAPTER 2

A Critical Evaluation of the Theory of the State

In order to differentiate the various theories of the state we
will classify them in terms of four types of reductionism as defined
by Mouzelis (1980; (1) Agent/Agent; (2) Agent/Structure; (3) Structure/
Structure; and (4) Structure/Agent. In developing a Theory of The State
as Marxists we are interested in the relation of capital and the state.
Capital may be defined in terms of individual capitalists (agents) or as
a social relation in which the telos is the accumulation of surplus value
(structure). Similarly the state may be defined in terms of personnel
(agents) or as a formal social organization for the furtherance of existing
relations (structure). The reductionist nature of the theory of the state
arises out of the necessity of the assumption that a relationship between
capital accumulation and the state exists. We will move beyond this
assumption in our discussion to the Weberian assertion that there is no
necessary direct relation of the state and capital and conclude with a
discussion of a recent theory which has been advanced as non-reductionist
in nature.

The intention of our critique is to reveal the limitations of par-
ticular theoretical discussions of the relationship of the state and civil
society and thereby generally advance our understanding of the state and
its relation to capital accumulation. The conclusions we draw from this
critique will inform our own case study.

Agent/Agent Reductionism:

Agent/agent reductionism is most frequently associated with the
analysis of Mills and Miliband. "This reductionism typifies all those

theories claiming that the actions and policies of those directly exercis-
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ing state power are invariably subjected to the pressures of an omni-
potent bourgeoisieconstantly pulling the strings behind the backs of
the politicians or military"(Mouzelis, 1980:174). While not expli-
citly Marxian, this form of reductionism occurs in the work of
urban analyst, James Lorimer, the key figure in what may be termed
the 'City Magazine' school of urban research. Lorimer and associates
like Donald Gutstein of Vancouver establish a simple Tinkage between
the property industry and the local state. In a discussion of the
linkages of the property industry to Tocal government in three
Canadian cities, Lorimer concludes:

Data about performance (voting) confirms the

links by property industry and politicians.

Industry linked politicians were the core of

the industry's majority group at city hall.

Policies were instituted which protect and

promote the industry's interests even when

these are controversial and conflict with the

interests of other groups (Lorimer, 1980:220).

In parallel research design where the voting records of the city
of Ottawa 1970 - 1972 were analyzed, Goldberg concurred with Lorimer's
assessment of the local state - property industry relationship:

"City councils act as the political arm of the property industry"
(Goldberg, 1974:122).

In a more sophisticated version of what has been termed the
instrumentalist theory of the state, Miliband moves beyond considering
the social class backgrounds of state personnel and the pressures of
big business to propose a form of 'relative autonomy' for the state.
Given 'the structural constraints imposed by the mode of production’
"the state does act, in Marxist terms, 'on behalf' of the 'ruling

class', it does not for the most part act 'at its behest'" (Mjliband,

1977:74). 1t would seem that to avoid the pitfalls of 'naive



instrumentalism', Miliband has adapted a modified concept of
relative autonomy from the structuralists (cf. Crouch, 1979:29).

The initial critique of instrumentalism or agent/agent reduc-
tionism lies in the portrayal of an external relationship between
the state and the larger society. In a desire to avoid economism,
Miliband defines the relationship of the state to social classes
as external:

In reality, there is the capitalist state on the
one hand and 'monopoly capitalism' on the other.
The relation between them is close and getting
even closer, but there is nothing to be gained,
and much by way of insight to be lost, by a
reductionist over simplification of the relations.
(1977:96).

The external position of the capitalist state of Miliband's
theory begs the question of the relationship of capital to the
political. The structural constraints of the mode of production
remain in the abstract realm of theory and do not inform the
empirical research. The relative autonomy of the state is thereby
explained in a purely functional manner, Miliband has realized that
the accumulation process is not external to state action but is
unwilling to theorize with the mode of production as an initial
starting point. The accumulation process may be a constraint on
political action but it is not 'determinant'. As Saunders has noted:

If the state can act to some extent autonomously,
then we need to know how to draw the line between
determination and autonomy, constraint and dis-

cretion, action and structure. This is a serious
deficiency in Miliband's work, for it results in
ad hoc attributions of causality to either those

in power or to the structure without any theoretical
rationale (1979:162).



Agent/Structure Reductionism: Lojkine's Theory of the State

In contrast to the instrumentalist concept of the state,
Lojkine has advanced a theory of 'mediated instrumentalism'
(Saunders, 1979:163) in which ". . . the instrumental use of the
state by the dominant class is 'qualified' by the balance of forces
in the class struggle” (Pickvance, 1977:221). Lojkine has rejected
Miliband's depiction of a united bourgeoisie in favour of an argument
which emphasizes the dominance of a monopoly capital fraction which
is engaged in conflict with other fractions of capital as well as
with the working class. Further, Lojkine develops Engels concept
of 'relative autonomy' whereby the balance of forces in the class
struggle may compel the state to act in the interest of other classes
or fractions of capital in the face of monopoly capital opposition
(Pickvance, 1977:220).

Pickvance had condensed Lojkine's theory of the state into
three axioms:

(a) The relation between the state and social class is internal,

(b) State policies reflect the class struggle.

(c) State interventions exacerbate social conditions (1977:222).
From these theoretical assumptions, Lojkine derives his approach to
state actions: ". . . urban policy is an 'active reflection' of the
relation between different class and class fractions. It 'condenses'
and 'exacerbates' the contradictions arising from the segregative
character of the use of space by the dominant class" (Lojkine, 1972:8;
cited in Pickvance, 1977:238).

The reductionism of Lojkine's analysis stems from the empirical



implications of the theory. In defining the role of the state as
essential in maintaining 'the cohesion of the social formulation'

and the domination of the monopoly fraction of capital an implicit
tension has been created (Saunders, 1979:165). When the state acts
against the interests of monopoly capital, these actions are informed
either by a clairvoyant anticipation of working class protest or as
a response to organized urban protest movements (Harloe, 1977:29;
Pickvance, 1977a:244; Saunders, 1979:164).

In reality, Lojkine does not seem to have much faith in the

efforts of urban protest:
Such protests merely result in requlative action
or even, according to Lojkine action which involves
no compromise to monopoly capital at all. This
amounts to a division of urban politics into an
element based on 'ineffective' class struggle,
encompassing the majority of urban political issues,
and a far smaller element based on 'effective'
class struggle from the point of view of dominated
groups and their interests (Harloe, 1979:142).

The state has in essence become a monolith, a mere function-
ality for monopoly capital (Harloe, 1979:141; Pickvance, 1977a:252).
In the overemphasis of the economic basis of policy, Lojkine has
neglected political and ideological issues. Lojkine has overlooked
the variation in class orientations within the non-monopoly sector of
the economy. A cursory analysis of urban protest movements would
confirm that the proletarianized white collar worker often acts
against the interest of his/her working class counterpart, thereby,
calling into question the concept of dominated classes as monolithic
in their outlook (e.g. Bassett and Short, 1980:147). The application

of concepts such as maintainance of social cohesion, class struggle

or the clairvoyant ‘'anticipation' recall the worst excesses of



structural-functionalism. Research must specify the 1limits of
state action not the party line of the French Communist Party.

If we are to retain concepts such as the 'balance of social
forces' to explain cases when the state acts against the interests
of monopoly capital then to avoid circularity evidence must be
provided which indicates the relative strengths of classes or
fractions at that particular historical instance or conjuncture
(Saunders, 1979:165).

In accord with French communist party politics, Lojkine has
attempted to demonstrate the possibilities for an anti monopoly
capital alljance (Harloe, 1977:27). In an analysis which paraliels
to some extent the work of Carchedi, Lojkine sees a proletarianized
new middle class developing. These deskilled workers have the
potential to ally with the working class against monopoly capital
and the state (Lojkine, 1977:149-50). Examination of urban processes
such as gentrification destroy this concept of a monolithic dominated
class. Workers who have been displaced from their houses by the
middle class rehabilitation of downtown cores are unlikely to perceive
the proletarianized new middle class as allies. The discussion of
intra-class cleavages by Dunleavy further weakens Lojkine's argument
(Dunleavy, 1979a:7, 1979b:9). Inter class alliances may develop but
the basis of this alliance is more likely to be if one is a home owner
or transit rider not one's perception of monopoly capital and its

relation to the state.
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Structure/Structure Reductionism: Offe and the Capital-Logic School

Saunders has identified the third form of reductionism with the
reconciliation of the managerialist and instrumentalist perspectives
(Saunders, 1979:174)., In this form of structure-structure reductionism
". . . the institutional features of the political system are derived
from or reduced to the 'laws of motion' of the capitalist mode of
production" (Mouzelis, 1980:177). The theorist identified by Mouzelis
as representative of this form of reductionism, Claus Offe, has reacted
to the focus on external variables such as class origins of the
requisites of capital accumulation by Miliband or Poulantzas to rede-
fine the direction of inquiry to consider the internal structure of
the state which filters the decision making process to ensure:

(a) the elimination of all policies representing non-
capitalist or fractionally capitalist interest;

(b) that the "proper" decisions (from the point of
view of the general interests of capital) are
taken for the further accumulation of capital;
(c) that the state policies in favor of capital are
presented as favoring the general interest of all
classes (Mouzelis, 1980:177).
If we assume these selective mechanisms or filters, how do they come
about or persist? The answer to this question involves the theoretical
elaboration of the relationship of the structure of the economy and
the structure of the polity.
The initial point of this discussion is Offe's distinction
between allocative and productive state intervention (0ffe, 1975a:

127-34). The allocative intervention of the state exists in the form

of infrastructure such as roads or training institutions to provide
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a skilled labor force for industrial capital. This allocative
intervention which aids in the reproduction of capital and Tabor

is inadequate under the conditions of advanced capitalism. The state
must further intervene by producing commodities and services such

as housing or health which are unable to be produced profitably in
the private sector.

It is in productive intervention that the state assumes auto-
nomy. The allocative function reflects the external political
climate but the productive decisions necessary for the long term
interests of the capital accumulation process may be opposed by
various fractions of capital. The policies derived by the state at
this juncture are a result of the aforementioned selective mechanisms
or filters. Thus, the internal structure ensures a policy decision
congruent to the necessities of the accumulation process.

The necessity of increased state productive intervention in
the capital accumulation process induces a crisis of legitimacy in
that the class bias of state organization and operation must be
masked (cf. Habermas, 1975; Haas, 1979:32-5). This masking process
is attempted through three modes of organization:

(a) bureaucratization

(b) state planning

(c) public participation (Harloe, 1979:146-7),

Bureaucratic methods involve a logic which is not congruent
with the necessities of productive intervention. The logic of bureau-
cracy at best approximates 'rational redistribution' in the case of

allocative intervention (cf. Konrad and Szelenyi, 1979). When
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confronted with the necessity of productive intervention,what is
required is a market logic which is not available. Thus, the
productive intervention of the state is inefficient, resulting in
at best Band Aid solutions and at worst accelerating the crisis.

Attempts at rational planning fail as the state incurs the
wrath of capital or fractions of capital or must plan in an environ-
ment where development is individually initiated. In the case of land
use planning, the state may provide legislative regulation such as
zoning or physical infrastructure such as roads but the whims of
the market may determine that development is unprofitable (cf. Crouch,
1979:37; Saunders, 1979:177). Planning becomes reactive in the
absence of state productive initiative which, as was previously noted,
is in itself ineffective. Further, planning itself calls into
question the distributional impacts of plans. The rationality of
a plan may be class biased in that public facilities such as hospitals
may be relatively more inaccessible to the working class than the
new middle class.

The advent of public participation in the state intervention
process creates a new set of problems, Citizens may make demands
which delay development or even stop it, thereby 1inhibiting capital
accumulation. Public participation may serve as a vehicle for urban pro-
test movements, thereby inéreasing rather than defusing conflict (cf. Mason,
1977; Bassett and Short, 1980:144-8; Kirk, 1980:158-9).

The intervention of the state whereby individuals are provided
education, health care - in general social welfare - has changed the
nature of the distribution of wealth in society. The distribution of

goods such as public housing or rent subsidies is a political question.



- 13 -

Governments can change their committment to 'welfare' programs in
response to the political and economic climate of the day. The welfare
state changes the awareness of the populace as to how wealth can be
distributed. There is a realization that social distribution operates
on a different logic than the market and thus, must be legitimized.

The populace must not become too aware that there is a contradiction
between 'natural' market distribution and state run socialized produc-
tion. This context defines the legitimacy crisis inherent in advanced
capitalism.

The inefficiences of bureaucracy, the irrationality of planning
in an economy dependent on individual initiatives and the anti-capital-
ist nature of public participation combine to undermine these organiza-
tional strategies. The reactive nature of the state intervention with
the concurrent failure of internal crisis management strategies cause
Offe to conclude that state activity ". . . may be described as
cautious crisis management and lTong term avoidance strategy" (Offe,
1976:415).

Offe's analysis is useful as a conceptual tool but offers Tlittle
in terms of empirical analysis. The creation of state organizations
such as the Ontario Municipal Board may be seen as bureaucratization
or increased state planning with Board policies as selective mechan-
isms to filter out non-capitalist interests. The Spadina expressway
case becomes a decision taken against a particular fraction of capital
in favour of the general interests of capital. This is fine at a high
Tevel of abstraction but more problematic when one is interested not

only in structures but how the players got into the positions they are
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in (cf. DiTomaso, 1973:83). In short, it leaves unanswered more
questions than it answers.

As a final variant of structure-structure reductionism, one
must consider the capital-logic school. The capital Togic theorists
reject the institutional focus of 'relative autonomists' which
over-emphasizes the political instance and begin with the underlying
logic of the motion of capital. Holloway and Picciotto have iden-
tified three streams of thought within the capital logic debate:

(1) Given the anarchic conditions produced by

mutually antagonistic fractions of capital,
the state exists autonomously of capital

to ensure the reproduction of capital and
existing social relations (Holloway and
Picciotto, 1978:19).

(2) The second theoretical position stresses not
only the necessity of the state as in (1) but
addresses the question of how the state comes
to be accepted as a 'neutral' dinstitution,

a question of the legitimacy of the state and
its fetishized appearance (1978:23).

(3) The final approach to the derivation of the
state begins from not the relationship of
fractions of capital but from the relationship
of capital and labor. The necessity of the
state is derived from the ". . . nature of the
social relations of domination in capitalist
society" (1978:24),

The essence of Marx's 'Capital' is its attempt to reveal the
social relations which lie behind the traditional political economic
categories of value, price and profit. The capital-logic school advances
the premise of Marxian political economy to derive a theory of the
state. "Just as the social relations of the capitalist mode of pro-
duction have given rise to the economic form and the categories of

political economy, so they have given rise to the political form and
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categories of political science" (Holloway and Picciotto, 1978:18).
In their desire to advance the analysis of 'capital' to create a
theory of the state, the capital-logic theorists have neglected the
limitations of political economy. As Thompson has argued, 'capital’
as an 'abstraction of political economy' is not 'capitalism'.

. . . the whole society comprises many activities

and relations (of power, of consciousness, sexual,

cultural, normative) which are not the concern of

Political Economy and for which it has no terms.

Therefore, Political Economy cannot show capitalism

as 'capital in the totality of its relations':

it has no language or terms to do this (1978:62).

The capital logic theorists have extended Marx's analysis of
capital to social and political questions which are questions not of
an economic logic of capital but of the historical logic of capitalism.
This is the cornerstone of Thompson's argument against those who would
confine Marxism to the categories of 'Capital’. Engels in his later
letters provides the basis from which Thompson concludes ". . . that
Engels is saying, in effect that historical materialism and Marxist
Political Economy have failed to find a common junction and theoretical
vocubulary capable of encompassing both process and structure; that
Marxism is in danger of being imprisoned within the categories of 'capital'
." (Thompson, 1978:68). It would appear that the capital=logic school

with their Althusserian counterparts have created a structuralism which
ijs abstract, obscure, functionalist, and a historical , celebrating
the death of-man in the reification of Marxian categories. One can
only applaud the wit of Thompson

A11 this "shit" . . . in which both bourgeois

sociology and Marxist structuralism stand up

to their chins (Dahrendorf beside Poulantzas,

modernization theory beside theoretical
practice) has been shat upon as by conceptual
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paralysis, by the dehistoricising of process,
and by reducing class, ideology, social for-
mations, and almost everything else to
categorical stasis (1978:107f.)

The major criticism of the capital-logic theorists derives from
the failure of these theorists to go beyond their 'logico-deductive
structural analysis' to a historical analysis of specific forms of
conflict. Class struggle has become ". . . deus ex-machina to save
the analysis from the circular formalism and telelogical tendencies
necessarily entailed in structure-structure reductionism" (Mouzelis,
1980:181).

The theoretical propositions of the capital-logic school are
useful in terms of question formulation. They allow one to see how
state intervention such as zoning legislation was necessary to reduce
uncertainties in the land market or the adverse effects of congestion
which ultimately were a product of the anarchic conditions of an econ-
omv based upon individual initiative. The researcher is awakened to
the relationship of 'neutrality' and 'legitimacy' to the logic of
capital. Further one realizes that the relation of capital and labor
is the ultimate constraint on state intervention. The shift from
classical capitalism to welfare capitalism is one of the adjective not

the noun. In the end, however, the abstract remains and the linkage

to empirical questions unmade.

Structure/Agent Reductionism: Poulantzas Succumbs to

the Liars Paradox or was it Godel's Theorem?

Poulantzas located the core of the Marxist problematic in the

question of the determinant role of the relations of production. If
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we accept that we are Marxists, we must accept the determinant role of
the relations of production (cf. Poulantzas, 1979:198f). Proceeding
from this assumption the autonomy of politics exists only within the
limitations imposed by the relations or production and is hence a
relative autonomy. The tension created by the acceptance of the
determinant role of one factor in a theory which must account for the
totality resulted in an elaborate theoretical system which is ultimately
reductionist.

The reductionism of Poulantzas develons from his conception of
causality (Goodfriend, 1979:94). At the most abstract level a given
mode of production consists of an articulated combination of structures
or levels; the economic, the political, and the ideoloqical. At the
more concrete level the concept of social formation is introduced to
account for cases where more than one mode of production is present.

The social formation consists of the three structures or levels
which are ", . . not to be seen as given essences which enter into ex-
ternal relations with each other, but constitute an articulated com-
bination in which each presupposes the other two" (Abercrombie et al.,
1976:511). In defining the relations of production as determinant,
Poulantzas has constrained the relationshin of the economic, the no-
litical and the ideological. The economic orders the relationship
of the other Tevels of the social formation and determines which level
is to be dominant (Goodfriend, 1979:94). The linear causality of
economism vanishes throuqgh the structural causality of over determin-
ation.

Poulantzas follows Althusser in defining the economy as 'deter-
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minant in the last instance'. The economy dialectically ". . . deter-
mines the determined instances . . . in the sense that the former calls
into existence the latter as a condition of its own existence" (Connell,
1979:317). The economy orders the relationship of the other parts of
the social formation and determines which of these parts is to be
dominant. The simple linear causality of economistic explanations are
avoided through the ‘'structural causality' of 'over determination':

The premise of ‘over determination' was that

different realms of social practice, politics,

ideoloqy, culture, could not be understood as

simple one-to-one derivations from economic

life. Modes of production and social for-

mations, instead, were complex systems of

different levels of practice whose relative

weights varied in accordance with the fun-

damental nature of the mode of production and

jts stage or develooment. The accumulation

needs of a mode-of production determined, in

the last instance, the relative weights of

different levels of practice, but only in the

last instance (Ross, 1979:201).

The economy ". . . determines the limits of functional compati-
bility between levels, hence their internal variation. This is essen-
tially a negative determination, since it determines what can not
occur but not what must occur” (Friedman, 1975:163). Thus, structural
causality is a form of 'restrictive determination' which retains the
materialism of the economic and allows for the autonomy which one can
observe in the political or idealogical realms, albeit the limits of
this autonomy being economically defined.

From this definition of 'structural causality', Poulantzas con-
structs his theory of the state. The essence of the state for
Poulantzas is its function in reproducing the social formation through

the maintenance of social cohesion and the renroduction of the rela-
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tions of production: ". . . the bottom line for Poulantzas always
seems to be the stabilitv of the capitalist system, the reproduction
of capitalist production relations, and the continuation of capitalist
class domination. Poulantzas' capitalist state is basically a

vehicle of system maintenance" (Skocpol, 1980:171).

Operatina in its role as system maintainer the state acts to
organize the dominant class and disorganize the dominated class(es).
The reproduction of the social formation requires the state to be
'relatively autonomous' from the-dominant classes (Poulantzas, 1980:
127). The various fractions of capital may conflict internally as
well as with the dominated classes.

In order to make economic concessions . . . the state
has to dissociate itself from the economic interests
of the dominant classes in order to quarantee their
political interests, and so has to establish its
autonomy relative to the dominant classes. Hence,

in order to preserve the structure, it is necessary
for the state to express not the power of the dom-
inant class but the nower relations of all classes

in the conjuncture (Clarke, 1977:19).

The preservation of the structure of the social formation is
a determining constraint. The ‘conjuncture' defines the structural
limitations of conflict within and between classes at a given his-
torical moment (Clarke, 1977:18). Thus, all conflicts occur within
structurally imposed Timits. It is for this reason that Poulantzas
can criticize the instrumentalist Miliband. For Poulantzas the
relation between the dominant class and the state is an objective,
structural one (Poulantzas, 1976:74). Therefore, the composition

of state personnel is insignificant. As the state exists within the

capitalist mode of production, it will be capitalist in nature. It
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is the form (structure of capitalism) not the content (personnel)
which conditions politics. The relationship between the state and
social classes is one internal to social classes and reflects the
balance of class forces at any aiven instance.

Poulantzas' theory of the state has provoked heated debate with-
in Marxism. Skocpol has termed the theory one of ‘political function-
alism' and Clarke in a polemical response describes it as 'bourgeois'
(Skocpol, 1980:169; Clarke, 1977:24). In defining the state as the
guarantor of the reoroduction of a social formation dominated by one
class:

. . . the state is, therefore, always and
tautologically the representative of this one
class, whether or not the political or ideo-
logical representatives of this class nre-
dominate in political or ideoloqical conflicts,
and irrespective of whether this class has any
kind of renresentation at the level of the state
(Clarke, 1977:18).

Further, individuals/groups become 'agents' of the structure
operating within structurally defined 1imits. Power becomes the
ability to achieve 'objective interests' within structurally imposed
limitations (Connell, 1979:317).

The mystifying nature of the structuralist position fails to
account in a meaningful way for change. If we have 'structural
limits' this implies an invariant component of the structure. But if
we have structural contradictions this®implies we have a variation
which is structurally incompatible. The escape hatch for structural
causality is in statinag that the'struciﬁre is non-contradictory, it

is the effects of the structure which are contradictory and eventually

produce chanae (Goodfriend, 1979:98-103, 106).
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The inherent limitations of the political functionalism of
Poulantzas theory of the state becomes evident in empirical ap-
plications. In research on the New Deal policies of the 1930's
Skocpol concludes:

Poulantzas' theory predicts functional out-
comes of state policies and interventions.

It offers 1little direct theoretical quidance
for explaining why and how failures of state
policies could occur, especially not failures
threatenina to capitalists. It offers little
guidance for dissecting the concrete course of
political and social struggles over time,
especially not struaqles that lead toward deep-
ening political contradictions as opnosed to
functional resolutions of crisis through
stabilizing actions (Skocpol, 1980:172).

It appears that the movement of analysis from level of struc-
tural determination to social practices is Tess problematic than
Poulantzas theory would allow. In the desire to avoid the excesses
of conspiracy theory Poulantzas has succumbed to the teleoloay of
structural-functionalism.

Poulantzas fails to answer the aquestion of why the state in
capitalist society is a 'capitalist state'. The preservation of social
cohesion and the reproduction of existing production relations by the
state are axioms not explanation. Connell has cogently summarized
the implications of this 'apriori' thesis:

We know the system is capitalist; we have a
model of it which, because it comes from Marx,
must be right; therefore, those things which
the model tells us about must be there in
reality, or the capitalist system will cease
to be such. The non-capitalist sector must

be subordinated to the capitalist, the labor
process must be subordinated to the surplus

value producing process, the state must
present an intrinsic unitv, reformist parties
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must contribute to the organization of

bourgeois hegemony, the ideological

apparatuses must function to insert workers

in their class places, and so on-and so forth,

or the capitalist system will cease to be such.

It is, indeed, unarquable - given the definitions,

and a completely closed conceptual system

(Connell, 1979:334).

Connell has located the achilles heel of Poulantzas' analysis.
Through the use of concepts such as relative autonomy or historical
conjuncture structuralists seem to be able to account for all
situations. "If the state acts to support monopoly capital then this
is due to the political domination of 'that class'; if it does not,
then this is due to its relative autonomy from that class" (Saunders,
1979:185).
Poulantzas' analysis developed from the realization that the

relationship of individuals or classes to the productive process and
their political organizations, ideologies and actions is complex. In other
words, a recognition of the fact that miners in Sudbury vote Liberal is allowed.
The structural holy trinity of the ideological, political and economic in a
complex interaction has con-
vinced Sudbury miners that contrary to what their objective class
Tocation would indicate, it is in their interest to vote Liberal.
How this process occurs is never elaborated beyond the ritualistic
incantations of 'relative autonomyv', 'ideological state apparatus',
'specificity of the political', 'over determination', not to mention
the monotheistic 'determination in the last instance'. The miners
are agents of the structure succumbing to the numbing influence of the
ideological state apparatuses whose liberal ideology has asserted the

neutrality of the government, made them all middle class not to

mention anti-communist, thereby, reproducing the existing class relations
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obfuscated, of course, by their hate of the shift boss, thereby,
perpetuating the accumulation process which has given them 1.4
televisions, 1.2 cars and for over 50% summer cottages. These same
agents after a 'strike' of nine months duration voted Liberal. Why?
The structures of course - the complex interaction .

These observations return us to the question of causality.
Saunders contends that Poulantzas mistakes causes for their effects
(Saunders, 1979:146,186). If sgﬁte policies aid in the exploitation
of labor, can we infer that this role developed out of necessity.

This ambiquity in Poulantzas' analysis applies to his last discussions
of state apparatuses and policies. While acknowledging the chaotic
nature of state policies in the short term he asserts that in the

long term state policies serve the interests of the dominant class
(Poulantzas, 1980:133-5). Why or how this occurs is never elaborated,
Teaving us with a theoretical construct which parallels Adam Smith's.

'invisible hand'. It appears that if this is capitalism and the

state is internal to capitalism then state policies are capitalist.
Reprise

The crux of the problem of the theory of the state 1ies in the
essentially contested nature of its assumptions. As a Marxist, one
assumes a materialist philosophical position which leads one to
consider that particular relations of production have implications
for the institutional nature of the state. As Poulantzas has stated,
one can never be sure that one is right to be a Marxist (1979:190),
but, if we reject the determinant role of the relations of production,

we accept that a materialist philosophy cannot provide a theory of
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the state. Why does the social formation have only three instances
(the political, the economic and the ideological)? If the state
organizes the dominant class or 'power bloc' under the unity of the
hegemonic fraction (monopoly capital) is this really any different

than state monopoly capital theorists such as Lojkine?" Above all where
is the study of historical process? These are questions - the answers

of which are fundamental to anv real understanding of the state.

The Neo-Weberian Alternative: Urban Managerialism,

Last Vestiges of British Idealism

The alternative to Marxist theories of the state develops out
of the Weberian school of British urban socioloqy as represented in
the work of Rex, Dennis and Pahl. The urban managerialist thesis is
based upon two key assumptions: ". . . that there is no necessary
relationship between economic classes and nolitics, and that the mode
of political domination in modern societies is increasingly and neces-
sarily bureaucratic" (Saunders, 1979:166). These two principles allow
Pahl to locate the social constraints on access to urban facilities
within the realm of the bureaucratic 'gatekeevers' who control the
distribution of urban resources with the city (Pahl, 1975:201).
This location of social constraints within the bureaucracy directs

. critical attention to the malpractices and incompetence of

Tocal bureaucracies" (Harloe, 1977:4). This isolation of attention
on the bureaucrats has been developed historically by figures such
as Burnham, Rizzi and Djilas and has served the po]itfca] task of

equating capitalist states and 'socialist' states, thereby, attempting
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to neutralize the political implications of Marxian based theory
(cf. Pahl, 1977a).

The criticism of 'naive' urban managerialism has 1arae1y been
directed at its neglect of the larger system of constraints that the
bureaucracy operates within (e.g. Norman, 1975; Kirk, 1980; Leonard,

1982; Harloe, 1977; Saunders, 1979; Bassett and Short, 1980).

Urban manageria]ists examine how 'gatekeeper' bureaucrats allocate

scarce resources to the neglect of why and how resources come to be

scarce, The implications of managerialist research correspond with

those advocated by Tiberal reformers in Canada. The capture of city
government by citizens groups is deemed sufficient to end the exploitation
of residents by the property industry (Lorimer, 1978:247-9). Unfortunately

as Goldrick concludes:

They seemed to ignore the real issue - 'that
conflicts in the Tiving place . . . are mere
reflections of the underlying tension between
capital and labour. Governments stand
between capital and Tlabour shielding the real
source of tension from view. The surface
appearance of conflicts around the built
environment . . . conceals a hidden essence
that is nothing more than the struggle between
capital and Tabour.' By nroceeding prag-
matically, by intuition, proqgressive elements
in the reform movement succumbed to a 1iberal
temptation and failed to exploit the opportunity
they had won (1978:39; cf. Harvey, 1976:289).

At this point, one may become somewhat depressed by the in-
adequacies of recent theorizations of the state. Alas, there appears

a glimmer of light in our tunnel of abstraction - the work of Block.
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The 'Crisis' Theory of Relative Autonomy or How Block

Read Offe Carefully in the Light of 0'Connor

There has been some suggestion that the theory of Block escapes
the reductionism of most of the neo-Marxian theory of the state
(Ornstein, 1980; Skocpol, 1980). Block recognizes that capitalists
are not clairvoyant and cannot possibly know what is necessarv for
the reproduction of the social formation - their aim is to make
profit not social policy (Block, 1977:9-10). On the other hand, the
'state managers' realize that thev are dependent for their securityv
on a healthy economy. Crises in the accumulation process translate
into decreased tax revenue and concomitant cutbacks in state
expenditure and personnel.. Further, inflation or unemployment are
often the source of voter discontent in the liberal democracies of
advanced capitalism (Block, 1977:15). It is in the reconciliation of
political and economic necessities that the 'state managers' seek to
promote an atmosphere of 'business confidence'.(Block, 1977:16-17).
Motivated by institutional self-interest, the state Tooks toward long
term socio-economic policy which will preserve a healthy investment
climate, thereby, insulating state managers from the nolitical un-
certainly of economic crises.

As a theory of the state, Block has really only translated the
work of Offe and Ronge into less abstract lanquage (cf. Block, 1977:
25, note 3). Offe and Ronge recognize that Capitaiism is based upon
private property and thus, private initiative for productive invest-

ment (1975:346f.). This represents the initial constraint for the
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state, in that the state cannot begin directing productive investment.
Secondly, they explicitly note the dependence of the state on the
accumulation process and its institutional self interest in promoting
capital accumulation. Finally, they examine the electoral process

as a method of disquising the dependence of the state on canital
accumulation. The liberal democratic politic translates an economic
failure into a political failure without the realization that the
state is not the nrimary cause but an effect of crisis in capital
accumulation (Offe and Ronge, 1975:346-7).

The theoretical lineage of Block's work and the implications of
his relationship to Offe have often been ignored or confused. An
example of the misinterpretation of the Block argument is found in
the work of Ornstein. We will examine Ornstein's analysis to clarify
Block's theory of the state.

The initial point of departure is the position advanced by Offe
regarding the ability of capital to formulate policy. Ornstein
criticizes Offe for arguing that canital is unable to formulate
policy (Ornstein, 1980:24). If capital were to successfully articulate
policy and strategy would they not be class conscious? I would argue
that successful strategies and policy making by capital imply class
consciousness. What becomes interesting in the context of Ornstein's
critique of Offe is his position regarding Block.

In the conclusion of his summary of the Block position Ornstein
asserts: "Of the modern Marxist theories of the state, Block's

provides the clearest basis for predicting that capital and the state
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might pursue different policies (1980:25). The pursuit of different
policies by the state and capital in Block's theory clearly derive
from a rejection of " . . . the idea of a class-conscious ruling
class" (1977:10 cf. Skocpol 1980:182). Ornstein cannot have it both
ways, if he accepts Block's theory, he must accept Offe's. Block
himself acknowledges the influence of Offe (1977:25 note 3) and a
comparison of Offe and Ronge's 'Theses on the Theory of the State'
(1975) with Block's 'The Ruling Class does not Rule' (1977) would
clarify the inconsistency in Ornstein's argument.

What Ornstein has chosen as the important contribution of Block's
theory is in fact a significant misrepresentation of the theory's
originality. Ornstein states that Block's contribution is the

. recognition of the role of struggle between classes (not just
among anarchic capitalists) in seeking to account for systematic
divergencies between capital and the state" (1980:25). In fact, this
is an over simplification of a much more subtle argument. The develop-
ment of a theory of 'relative autonomy' for Block entails answering
the question of " . . why, on occasion, state managers actually
extend state power, even in the face of capitalist resistance, in order
to rationalize or reform capitalism" (Skocpol, 1980:182; cf. Block,
1977:15). The extension of reform in the face of capitalist resistance
is not simply the responses to the stimulus of class struggle. State
intervention largely expands in time of major economic crisés or wars
(Block, 1977:20). In both of these instances the ability of;capita]ists
to mount a concerted effort to block reform is weakened. I;;times of

economic crises, the struggles of workers and the political reality of
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the electoral process may prod the state into making concessions to
the working class. Block qualifies the nature of reform intervention
by stating that it must extend the institutional power of the state
(1977:25). Ornstein in stating that Block and Offe define the state
as 'externalized from capital' (1980:25) may lead one to conclude that
they advocate a modified instrumentalism. On the contrary both Offe
and Block initiate a critique of the focus of instrumentalist theories
of the state on external pressures and constraints (0ffe, 1974:32;
Block, 1977:8-10). Block's theory may be said to be an elaboration
of the internal structure of the state which 'selectively' ensures
that the capitalist social formation will be reproduced. Finally, in
the recognition Block gives to the fact that not all state inter-
vention is 'successful' or reform may be withdrawn in the changing
political climate, he implicitly supports Offe's portrayal of policy
decision-making as an reactive, ad hoc, 'case by case muddling
through (1977:25-26; Offe, 1974).

In an empirical application of neo-Marxian theory of the state
to the New Deal, Skocpol describes Block's theory as 'elegant and
powerful' (Skocpol, 1980:184). The major criticisms of Block arise
out of three arguments:

(1) Block's theory fails to explain why a particular
state intervention may fail in its objectives (184).

(2) The Tevel of abstraction of the theory is such
that there is no consideration of the constraints
imposed by existing state structures (e.g. bureauc-
racies, political parties, administrative structures,
existing legislation) on the action of state
managers (:184).
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(3) The concepts of 'working class struggle' or
pressure must be clarified through historical-
empirical research (185-186).
Skocpol concludes her critique in general by stating that
. so far, no self-declared neo-Marxist theory of the capital-
ist state has arrived at the point of taking state structures and

party organizations seriously enough (1980:199f.)

The above analysis of the theory of the state leads to two
general conclusions. First, a more empirically oriented analysis of
the relationship of the state and capital accumulation must be made
and secondly, the state must not be considered as a monolithic entity.
To address these issues we will examine at the theoretical level the
relationship of the state to capital accumulation specifically
focussing on state interventions defined as collective consumption.

At the empirical level we will consider the heterogeneity of the
state apparatus referring to the articulation of the provincial and
local state as mediated in our specific case by a quasi judicial state

agency, The Ontario Municipal Board.
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CHAPTER 3

The Accumulation Process and State Intervention

The relationship of the accumulation process to state intervention
has been elaborated within the Marxist debate of capitalist crises.
Wright has distinguished between four general theoretical positions
which elaborate 'critical impediments to accumulation':

(1) the rising organic composition of capital (falling
rate of profit);

(2) the problem of realizing surplus value, and in particular
problems of underconsumption in capitalist society (under-
consumption);

(3) a low or falling rate of exploitation resulting from
rises in wages (profit squeeze);

(4) the contradictory role of the state in accumulation
(state expenditures) (Wright, 1978:124).

These independent categories may be collapsed whereby the falling
rate of profit theory and the profit squeeze theory are considered as vari-
ants of one theoretical position, profit squeeze. Similarly, state expenditure
and underconsumption theories may be regarded as developing from one
logic, underconsumption (Greenberg, 1978:177, cf. Weisskoff, 1979:342).

In considering theories of the state within the underconsumption
tradition, 0'Connor's discussion of the fiscal crisis of the state is
relevant.

On a theoretical base largely derived from Baran and Sweezy's
work on monopoly capital, 0'Connor depicts state expenditure as a
response to problems of surplus productivity and surplus labour
(Harloe, 1977:23; cf. 0'Connor, 1981a:41-43; 0'Connor, 1981b:306).

The welfare/warfare state exists in a milieu of unproductive state

expenditure which aims to increase demand in the economy while
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siphoning off capital which could have been used for social invest-
ment or consumption. "The socialization of costs and private
appropriation of profits creates a fiscal crisis, or 'structural gap',
between state expenditure and revenues" (0'ConnoOr, 1973:9).

Not surprisingly 0'Connor's underconsumption/state expenditure
crisis theory has come under attack from profit squeeze theorists.
Gough rejects the 'law' 1ike nature of underconsumption theory and
the domain assumption that state intervention responds to malfunctions
of the economic system (Gough, 1975; cf. Harloe, 1977:23-5). The
'economism' of 0'Connor's theory ignores the impact of class conflict
on the social expenditures of the state. Gough has rejected 0'Connor's
attempt to functionally relate, social policy, the structure of a
particular capitalist state and the 'requirements' of the capitalist
mode of production (Gough, 1980:9).

In a recent elaboration of his theoretical position Gough defines
the state in terms of its organization of social reproduction of
labour. Towards this end the state engages in three general functions;
accumulation, reproduction and legitimation/repression. The first
function refers to interventions such as the provision of roads and
sewers which are necessary for the productive process. The second
refers to measures such as public education or housing, Tabour
legislation or supplementary income. The last general function refers
to the maintenance of 'law and order' whereby the state tries to avoid
large scale conflicts while retaining its legitimacy. As in 0'Connor's
typology state interventions may fulfill one or more functions. For
example, education may be used to provide a skilled labour force there-

by contributing to economic productivity while at the same time Tegit-
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imating the existing economic system. The function of social repro-
duction assumes the most significant role in 'welfare' state activity
(Gough, 1980:9-10).

The application of these categories by Gough avoids crude
functionalism by his consideration of working class conflict. The
state becomes the vector of two sets of political forces: 'pressure
from below' and 'reform from above' (Gough, 1980:9). Pressure from
below refers to the myriad ways in which class movements together
with social and community movements demand social reforms to protect
or extend their interests. Reform from above refers to the various
ways in which the state seeks to implement social reform which will
serve the longer-term economic, social and political interests of
capital, or particular sections of capital. The increasing necessity
of state intervention generated its own momentum which Gough concludes:

. contribute to the British economic crisis by exacerbating
inflation and undermining market mechanisms" (Gough, 1980:10). The
displacement of tax burdens from labour onto capital when coupled with
the market inefficiency of social welfare programs aided and abetted
the development of the British economic crisis.

The critique of Gough has developed on a number of fronts. Fine
and Harris locate the weakness of Gough's theory in its 'over-politic-
isation' (Fine and Harris, 1976:110). In discussing class struggle,
Gough fails to distinguish between economic, political and ideological
class struggies - all are reduced to a political manifestation. In
collapsing state-provided social services which are in the form of cash

into the category of social wages Gough fallaciously equates two
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distinct levels. Struggles over wages at the point of production

are informed by a different logic than the more politically de-
termined social wages. Gough's assumption that increased 'social
wages' will result in a decline in wage demands at the point of
production has produced a tenuous form of political reductionism (Fine
and Harris, 1976:106-108).

The focus on the reproductive nature of state expenditure
while interesting conceptually is never really empirically supported.
Further, if the welfare state exacerbates inflation and undermines
market mechanisms how does this serve the long term interests of
capital or even particular sections of capital? Finally, Gough's
discussion of the profit squeeze crisis induced by the market inef-
ficiences of social expenditures and the ability of workers to resist
taxation has no empirical basis (Hawley, 1980:128-130).

The political implications of Gough's analysis are somewhat
distasteful. By fallaciously equating wage struggles with inflation
Gough has forgotten that wages are determined by the accumulation
process not vice versa. From a neo-Ricardian position which is in
vogue within established European communism, Gough portrays a direct
relationship between wage increases and the fall in the rate of profit.
This type of analysis has supported political positions of 'austerity'
whereby conservatives and 'radicals' agree that public spending is
excessive and wage increases cause inflation (cf. Mandel, 1978:126-130).

The Tocation of the economic crisis in the process of distribu-
tion is sharply rebuked in the analysis of Aronowitz and Mandel (Chorney

and Hansen, 1980:72). The working class 'concessions' of the welfare
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state were not entirely the product of class struggle, rather,
social welfare policy measures exist to absorb the surplus capital
of commodity over-production. As the 1970's have progressed the
economic crisis of capitalism is now one of accumulation itself.
"What was established by the state to 'realize' capital must now be
restructured by the state to 'rationalize' capital" (Chorney and
Hansen, 1980:73). Given that social welfare programmes are predicated
primarily on the 'health' of...(ranid expansion of production, incomes
and capitalist profits of the economy and were ". . never established
wholly as a legitimating strategy in response to class based opposition"
(Chorney and Hansen, 1980:73) the whole of Gough's analysis is called
into question. Perhaps this explains why no legitimation crisis has
arisen in the face of rationalizing cutbacks in any of the advanced
capitalist economies - but we must beware of the economic determinism
implicit in the above critique and hastily refer to the political
culture of a given country as a significant factor in the question of
legitimation.

In Gough's desire to escape 0'Connors functionalist economism
he has appealed to the concepts of 'class struggle' and 'relative
autonomy'. However, as Hawley has asserted there is ", ., a large
gap between Gough's explicit theory of the state and the actual
political workings of a specific state" (Hawley, 1980:125). Once again
there is a failure of the linkage of abstract theory and empirical data.

At the theoretical level the capital logic school has criticized
Gough for failing to realize that the constraints class conflict

imposes on state intervention derive from the logic of capital which
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is a social relation not merely an economic one (Holloway and
Picciotto, 1978). The displacement of an economic

crisis into the realm of political legitimacy disappearsin the
realization that the lTaws of capital are inherent in the political
and economic sphere: " . the task is not to develop 'political
concepts' to complement the set of 'economic concepts' but to develop
concepts of capital in the critique not only of the economic but also
of the political form of social relations" (Holloway and Picciotto,
1978:4). The debate concerning the fiscal crisis has been lost in
abstract verbiage as writers fire salvos of 'economism', 'functional-
ism', and 'reductionism'. One can only concur with

von Braunmuhl in concluding: "The most suitable way to achieve .
conceptual clarification . . would seem to be through historical
analysis informed and accompanied by systematic reflection' (von
Braunmuhl, 1978:167).

If we 'abstract' ourselves from the internecine conflict of neo-
Marxian intellectual warfare and reflect we may find ourselves con-
sidering the apparent anarchy of state intervention.

One has reached the crux of the dilemma of the state. Economic
constraints limit the possibilities of intervention and yet "
there is, logically, nothing to stop any particular state from adopting
a course of action which would lead to its own destruction, just as
there is nothing to stop a company from going bankrupt through failing
to observe market constraints" (Scott, 1979:152). The avoidance of
the implications of this statement exist in mechanisms of selectivity

which filter out interests and policy which threaten the capitalist
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system. These mechanisms of selectivity are institutional arti-
facts of trial and error response. The state responds to problems
such as congestion or population density with policy such as zoning
or rapid transit which succeed or fail in the political and economic
climate of the day. These policy responses reflect the interests
of capital and thus through their success and survival become histor-
jcal artifacts of class bias (Scott, 1979:152-157; Hirsch, 1978:100-101).
The state apparatus becomes:

a heterogeneous conglomerate of only loosely-

linked part-apparatuses . ... Already from this

it follows that under capitalist conditions,

there can be no unified interventionist strategy,

let alone, .@ consistent political planning, but

that state intervention necessarily consists of

a heterogeneous conglomerate of individual bundles

of measures . . . The programme of unprincipled

'muddiing through' is therefore also not to be

understood as the peculiarity of a particular

political party but is inherent in the system

(Hirsch, 1978:101).
The state has assumed a reactive role in which questions of rationality
of action lack criteria for evaluation. The state is imposing a
particular order on the 'system' through intervention, an order which
is class biased in terms of social impact and yet our analysis of
this order can only be comparative to alternative impositions of
order. We seem to be captured in a paradox of order: "Although what-
ever is, is inevitably ordered, if there is to be order, there must be
that which is relatively without order" (Weiss, 1968:15).

A11 this analysis and yet we are left to consider the state inter-

vention as institutionalized trial and error and state policy merely as

'muddling through'. Somehow one might think that 'muddling through' will

never approach the piety of 'relative autonomy'.
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State Intervention in the Urban System: Castells'

Concept of Collective Consumption

The discussion of collective consumption by Castells is useful
as a theoretical bridge in the examination of a particular historical
example of a collective consumption expenditure in a city. Castells
provides us with a more empirically based set of concepts to examine the
question of state intervention and its relationship to capital accum-
ulation. Castells' conceptual framework was an explicit response to
the earlier urban sociology of the Chicago School which has taken capital
accumulation as given.

The redefinition of the theoretical object of urban sociology
by Castells has involved locating the specificity of the city or
urban unit in the reproduction of labour power (Castells, 1977:236-7).
The accumulation of capital takes place on a spatially extended scale.
Through the medium of money and credit one can trade stocks or
speculate in commodity futures on a world scale. Production is dis-
aggregated such that the components of an automobile may be produced
in three or more spatial locations. In contrast, consumption which is
largely comprised of the reconversion of money wages into the means
of subsistence by workers is spatially concentrated. These spatial
concentrations of labour power are referred to as urban units and are
to " . the process of reproduction what the companies are to the
production process" (Castells, 1977:236-7).

The concentration and centralization of capital have resulted
in a parallel concentration of labour power and the means of reproduc-
ing labour power. Advanced capitalism has been characterized by
state intervention into the reproduction of labour power. This is the

essence of the concept of collective consumption. The reproduction
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of labour power increasingly involves the creation by the state of
socially necessary facilities such as medical clinics or public
transportation systems which are collectively consumed. This form

of state intervention politicizes the question of labour reproduction
and thereby creates new sources of social inequality and new opportun-
ities for social movements.

The significance of Castells'argument derives from the recognition
that in advanced capitalism 'contradictions' other than the primary
antagonism of capital and labour can be sources of social movements
and hence social change. One might find a paraliel in the discussions
surrounding domestic labour and its role in the reproduction of capital
accumulation.

Castells' introduction of the concept of collective consumption
as a new theoretical object for urban sociology has generated much
controversy. Bassett and Short refer to the concept's 'relatively

unrefined state' and lack of integration into . a wider theory
of the state and urbanization process" (Bassett and Short, 1980:205).

Referring to our previous discussion of the theory of the state
and the accumulation process we will attempt to clarify the definition
of collective consumption and thereby advance our argument.

The prelude to any specific analysis of a theory of state inter-
vention requires an examination of assumptions at the most abstract
level. Castells asserts that in advanced capitalism " . . . the key
problems are located at the level of the realization of surplus
value" (Castells, 1975:294). Castells locates the source of economic

crises in the sphere of the circulation of commodities; capital cannot

sell what is produced. According to Wright's typology of variants
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of crisis theory this argument is a form of underconsumption theory.
State intervention resolves this realization failure by increased
expenditures on goods and services. Castells specifies the type of
expenditures undertaken by the state as those " . which are less
profitable (from the point of view of capital) but necessary for the
functioning of economic activity and/or the appeasement of social
conflicts" (Castells, 1978:18). State interventions lessen the cost
of reproducing labour power, (e.g. public housing) while at the same
time represent investments of capital at a loss or devalorized capital
which counteracts the tendency of the rate of profit to fall (Castells,
1978:18f).

Thus the process of consumption whereby labour power is reproduced
and surplus value realized has become socialized by state intervention
and is thereby collective consumption. The question for analysis is:
Why does the state intervene in the process of reproducing labour power?

Castells provides both an economic and political response to the
question of the why of state intervention. If the major economic
problem of advanced capitalism is the realization of surplus value,
then state intervention through the purchase and consumption of
commodities will temporarily provide a solution to this crisis of under-
consumption. The specific areas of intervention will be determined
by the average rate of profit. Commodities which are 'socially necessary'
for the reproduction of labour power but unable to be produced by
capital at the average rate of profit will be produced as collective
consumption by the state.

The social necessity of a particular commodity is a political
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question. Therefore a commodity such as housing may be produced
both by the state and capital depending upon particular historical
circumstances. Further, the state itself is financially constrained
in its ability to intervene in the area of labour reproduction by
the 1imits of state revenues.

The critique of Castells'analysis of collective consumption may
begin with his initial assumptions concerning the realization crisis
of advanced capitalism. As an underconsumption theorist he makes the
implicit premise that individual consumption provides the solution
to economic crises (Weeks, 1977:284). The failure of capital to
realize the surplus value embodied in commodities is the effect, not
the cause of economic crises. Castells has failed to consider that
production preceeds the circulation of commodities and is hence ante-
cedent to any realization problems (cf. Marx, 1977:414f.). Any theory
of economic crises must begin in the sphere of production.

The second criticism of Castells derives from his emphasis on
consumption. While deriving the general necessity of state inter-
vention from the failure of capital to provide commodities which are
socially necessary for the reproduction of Tabour power he neglects
the economic constraints of the state itself. The endemic crises of
advanced capitalism must ultimately affect the Qpi]ity of the state
to raise revenues. With the onset of a fiscal crisis of the state,
the social necessity of particular forms of intervention become a
moot political question. The historical response of the state to its
own fiscal crisis has been a cutback in expenditures particularly in

the area of collective consumption as defined by Castells.
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Finally, Castells has explicitly neglected the relation-
ship of the state to the reproduction of the
means of production (Castells, 1977:460). 1In the last instance
without a reproduction of the means of production,will there be a
necessity to reproduce labour power? If capital has shut down, what
impact will this have on the reproduction of labour power? These
are questions which can only be answered by historical analysis.

We have examined the relationship of the state and capital
accumulation at the abstract level of the mode of production.
Castells' analysis of collective consumption specified the relation-
ship of the state to the reproduction of labour power within the
city. In order to draw these themes- together it is necessary
to introduce the consideration of a particular historical case.

The Ontario Municipal Board is a specific agency within the state
which was developed in response to problems inherent in capital
accumulation within the urban unit or city. The activities of the
Board provide a historical basis for our evaluation of the validity
of theoretical assertions discussed in previous chapters and prelude

our analysis of a specific state intervention, urban renewal.
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CHAPTER 4

State Intervention in Land Use Planning:
The Ontario Municipal Board

In the Grundrisse Marx discusses the costs of the circulation
of commodities, specifically those costs involved in transportation
and cormunication (Marx, 1973:524-533). At particular historical
instances means of communication and transport become "a condition
for production based on capital" (Marx, 1973:525). However, in order
for capital to produce the means of transportation and communication
these commodities must be able to be exchanged on the market for
the realization of surplus value and hence profit. "Capital as
such...will produce roads only when the production of roads has be-
come a necessity for the producers, especially for productive capital

itself; a condition for the capitalist's profit making" (Marx,

1973:530). Thus roads and other forms of infrastructure necessary

for the circulation of commodities and hence the reproduction of

the capitalist mode of production which cannot be produced by capital
at a profit must be produced out of deductions from the general social
revenue by the state (Marx, 1973:531). Marx did not forsee the
necessity of state intervention in the production of infrastructure

in all historical periods. He assumed that at some point which he
termed the "highest development of capital" all the general conditions
of the social process of production would be undertaken by capital

as all needs would be satisfied through the exchange form (Marx,
1973:530). We may conclude that the general necessity of state inter-
vention in land use derives from the inability of capital to produce

the general conditions of the process of social production.
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The forms that this intervention takes may be divided into two
general categories:

(a) interventions which are necessary to the social process
of production to reproduce capital and;

(b) dinterventions which are necessary to the social process
of production to reproduce labour power.

An example of state interventions which are necessary to the repro-
duction of capital are roads, sewers and other physical infra-
structure necessary for the production and circulation of com-
modities. State-produced housing or hospital facilities represent
examples of interventions which act to reproduce labour power,

In the case of interventions which are necessary to the social
process of production to reproduce capital the criteria for state
intervention is unambiguous - can a use value which is essential
to capital accumulation be produced by capital at a profit?

However, the question remains as to who decides which use values
are essential for the reproduction of capital. Further, by what
method can we assess the profitability of producing a particular
use value? Finally, historical circumstances change thereby altering
the conditions of accumulation such that what was once profitable may
be unprofitable and vice versa.

These problems are reflected in Offe's discussion of productive
state activity (0ffe, 1975). The irreconcilable contradictions of
defining the essence of capital reproduction at the level of the
particular case result in a depiction of the state as responding in
an ad hoc manner to shifting perceptions of what is necessary to
reproduce capital.

Political decisions regarding the reproduction of labour power
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are equally problematic. We return to our earlier discussion of the
Theory of The State where we concluded that it is difficult to define
the limits of state activity. We can appeal to the traditional

Marxist categories of class struggle and assert that state inter-
vention is a function of the class struggle. Our only recourse to

the empty rhetoric of class struggle is the examination of a par-
ticular case of state intervention. It is to this end that our efforts
are directed.

At the abstract level we deduced following Marx's argument in the
Grundrisse that the general necessity of state intervention in land
use derives from the inability of capital to produce the general
conditions of the process of social production. Thus the structure
and policies of the state apparatus which regulate 1land use should
reflect historically what the state has defined as failures of
capital to reproduce the general conditions of the process of social
production,

The state anparatus which regulates land use in Ontario is the
Ontario Municipal Board. The Ontario Municipal Board was preceeded
by the Ontario Railway and Municipal Board which acted to regulate
railways, municipal assessments, debentures and annexations (Ontario
Railway and Municipal Board, 1906).

The inability of capital to provide the social conditions for
production such as roads or other forms of infrastructure has nec-
essitated state intervention in land use. These interventions which

act to reproduce capital are reflected in the state apparatus created
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in Ontario.to regulate land use.

The Ontario Municipal Board was preceeded by the Ontario Rail-
way and Municipal Board which as is indicated in its title acted
to regulate the major means of transport and communication of that
particular period as well as municipal assessments, debentures, and
annexations. (Hefferon, 1972:2). The major form of state intervention
which impacts upon.both the reproduction of capital and the reproduction
of labour was zoning.

The logic of capital accumulation whereby individual capitalists
are driven to compete has particular spatial implications. The city
becomes concentrated and congested as capital seeks to tap economies
of sca1é, external economies and agglomeration economies. This
concentration and congestion resulted in problems of public health,
sanitation, fire protection, environmental pollution and overcrowding.
The state responded to the imperfections of land use with zoning
legislation which was aimed at reducing externalities such as con-
gestion and aiding capital accumulation.through the efficient allocation
of infrastructure (Hason:1980). The development of urban kind
by this fusion of private and public initiative defines the spatial
structure of the city as a system of "collectively produced dif-
ferential location advantages" (Scott and Reweiss, 1977:20).

Thus any effort by the state to improve accessibility, for example
by constructing a new expressway, or reducing an externality such as
the emissions of a paper mill immediately increases the value of

adjacent land for its owners. This increase or decrease in land
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value for an individual land owner through the action of the state
is central to the analysis of state intervention in the land market.
With the expansion of capital accumulation in Canada during the
early twentieth century state expenditures for the provision of
physical infrastructure to reproduce capital and social services to
reproduce labour increased (Russell, 1982). With the onset of
the general crisis of accumulation represented by the world depression
of 1929 the state in general and the local state in particular exper-
jenced a fiscal crisis. In 1932 19.1% of Ontario municipalities were
in default (Holman, 1956:42)., The response from the province was a
decisive move towards fiscal centralization,
In 1932 the Ontario Municipal Board Act came into effect. The
OMB was given drastic powers of fiscal and administrative control
over the local state. This Jlegislation acted to reduce local councils
to mere agents of the OMB (Holman, 1956:28). The emergency inter-
vention and extension of the power of the provincial state represents
a qualification of Block's theory of the state. Not only can state
intervention act against the interest of capital, but in times of
crisis the state may act to centralize state power. The OMB during
the depression stabilized local finances and promoted a policy of
increasing municipal interest rates to attract capital investment.
The 'watchdog' role assumed by this arm of the provincial state created
a more secure economic climate thereby enhancing business confidence.
This centralization of fiscal and administrative control which
occurred during the Depression is retained in the present legislative

framework for land use planning. The Planning Act legally defines the
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division of state power concerning state intervention in land uses
in Ontario. The overwhelming conclusion is that the key state
apparatus in local land use planning is not the local state but the
Ontario Municipal Board.

The Ontario Municipal Board's jurisdiction and function are
established in the Ontario Municipal Board Act, R.S.0., 1980, Chapter
323. The duties of the Board are rnot Timited to those in the Mun-
jcipal Board Act but extend to other statutes of particular relevance
to our discussion: the Municipal Act and the Planning Act.

The Board's jurisdiction has been divided into 5 major categories:

(1) Constitution, Boundary Revision and Dissolution of
Municipalities;

(2) Approval of Capital Undertakings and the Imposition
of Rates and Levies to Recover the Cost thereof;

(3) Approval of Restricted Area By-laws, Official Plans
and Plans of Subdivision;

(4) Assessment Appeals; and

(5) Miscellaneous Appeals (Ontario Municipal Board, 1976:7).
The Board recognizes that as an administrative tribunal with this wide
jurisdiction it has largely supplanted the role of the Province with
respect to local matters.

Thus all financing, servicing and planning of the local state
must be approved by the Ontario Municipal Board. The Board asserts
that i1t is "...not a department of Government but a tribunal exercising
a wide variety of jurisdiction with respect to municipalities" (Ontario

Municipal Board, 1976:5).
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Planning may be divided into two major functions, policy making
and regulations. The primary municipal planning policy is the Official
Plan. Regulatory p]annihg is implemented through zoning and develop-
ment control. Underlying the planning process is the capital budget
of the municipality. The Ontario Municipal Board has the right to
approve both the capital requirements of planning policy and the
regulatory instruments necessary for the implementation of the plan.
The critics of the municipal planning system concur in their argument
that there is an excessive amount of provincial intervention in the
municipal planning process (Jaffary and Makuch, 1977, Comay, 1977,
Bossons, 1978, Hefferon, 1972).

The municipality submits the Official Plan to
the Minister,who may approve the policy or delegate his decision
making power to the Ontario Municipal Board. Regulatory instruments
such as zoning by-laws are submitted directly to the Board for approval
(The Planning Act R.S.0. 1970). If objections to the Official Plan
or zoning by-laws are raised,a hearing of the Board is required
(Planning Act R.S.0. 1970, section 35(221). If the objectors are not
satisfied with the Board decision they may appeal to the Lieutenant-
Governor in Council (Ontario Municipal Board Act, R.S.0. s. 94).

A1l capital expenditures which require the issuance of debentures

or costs in subsequent years must be approved by the Board (Ontario
Municipal Board Act, R.S.0., 1970, s. 64). Further, municipalities
cannot incur debt without the consent of the electors (Municipal Act,
R.S.0, 1970, Ch, 323, s. 293) but this requirement may be dispensed with

by the Board under section 63 of the Municipal Board Act. Thus,
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opponents of capital expenditures of the local state may file
objections with the Board and require a hearing on the matter.

The requirement of Board approval allows objectors to call into
question not only the level of expenditure but also the object of the
expenditure, for example, urban renewal. However, this requirement re-
inforces the subservience of the local state to the decisions of

the Provincial state.

The Board acts in an appellate function requiring those parties
who object to the decisions of the local state to demonstrate that,
"...Council's action was not clearly for the greatest common good,
that it created an undue hardship, that some private right was unduly
interfered with or denied, that Council acted arbitrarily on in-
correct information or advice or otherwise improperiy" (G. J. Smith,
1979:11).

Those who object to the decisions of the local state face a
significant barrier in demonstrating that the Council acted on in-
correct or inadequate information or advice. The record of Council
proceedings and planning board meetings is absent and the local state
managers are unlikely to voluntarily refuse the full record of its
information and advice particularly if the advisors support the
position of the objectors ( G. J. Smith, 1979:12),

The Supreme Court of Canada has established that citizens have the

right of a hearing with regard to planning decisions which affect
them. This right of hearing in Ontario is at the Ontario Municipal
Board not the local council (Makuch, 1976:30). We may infer that

the Supreme Court has decided that local decisions are in reality
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made at the Municipal Board level. The political responsibility
of the local state is supplanted by the Board's ability to act as
"City Council and Supreme Court" 1in reexamining and even replacing the
decisions of the local state (Makuch, 1976, c.f. Hefferon, 1972).

Any systematic analysis of Board decisions is hindered by the
fact that the Board is judicially restrained from relying on pre-
cedent to make its decisions (Hopedale Developments Limited and
Oakville, 1965:259). Further, Board proceedings are not recorded
and the written decisions of the Board include findings of fact but
not evidence presented.

Nonetheless two studies exist of Board decisions, Adler's analysis
of 1964-1966 and McKenna's of 1973. Adler's analysis supports the
argument that the Board acts to sustain capital accumulation and
reproduce labour power. Specifically the Board affirms local state
decisions which generate economic gains in terms of the tax base
subject to the conditions that these decisions do not adversely impact upon
Tow density urban residential areas:

"underlying the Board's policy is on the one hand, the
articulated premise that, the occupants of existing
single family middie class housing need protection

even against municipal attempts to attract high assess-
ment yielding projects and on the other hand, the non-
articulated premise that apartment dwellers of all
income ranges are less entitled to residential amenities
secured to single family units" (Adler, 1971:223f.)

Adler attributes the lack of representation of working class
interests to substantive and procedural reasons. Notification of by-

law changes are restricted to property owners within 400 feet of the

area in question, A second factor which inhibits worker participation
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arises out of the legal nature of the hearings. The relegation

of those attending the Board hearings without benefit of legal
counsel to appearances at the end of the hearing and the discussion
of issues in legal jargon make participation an intimidating exper-
jence (Adler, 1971:224).

The OMB as a state apparatus developed within the flux of a
particular historical conjuncture. Mahon has posed the question of
regulatory agencies in terms of a choice between a 'captive agent’
or 'hegenonic apparatus' theory. From an analysis of the ideological
impact of the OMB legal structure one may support a thesis of
‘hegenonic apparatus but if one examines the 'decisions' of the OMB
one may support a 'captive agent' theory. The support of either
position is reductionist in the case of the OMB.

The OMB developed out of problems in the accumulation process.
Land use conflicts, congestion problems and other externalities
necessitated state intervention in the urban economy. The OMB was
created to regulate the anarchy of the privately developed land market.
Crises in the accumulation process during the Depression whereby
municipalities were defaulting on debts required further state inter-
vention. The OMB assumed control over municipal finance. As capitalism
deve]oped,tgé necessity of reproducing the labour force required
additional state intervention, for example, educational facilities.
Local state finances were inadequate to provide these services and
thus the responsibility sﬁifted to the provincial level with a con-

current loss of local autonomy. In the post World War II period the
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desire of the state to avoid recession resulted in the Keynesian
policies which stimulated suburbanization. The OMB in its decisions
sustained this particular form of urban development. By the 1960's

the negative impacts of suburbanization began to appear. The central
business district had declined with the advent of suburban shopping
centres. The state intervened once more creating a federal-provincial-
local urban renewal programme which tacitly required OMB support for
local capital debentures, property expropriations and the "positive'
resolution of undersirable opposition. In the precarious economic
climate of the 80's the OMB is once more the watchdog of municipal

finance,
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CHAPTER 5

The Local State: An Illusion of Autonomy

In our discussion of land use planning we concluded that the local
state was but an administrative arm of the Ontario Municipal Board.

It will be our intent in this chapter to further examine the institutional
context within which the local state acts. The overwhelming conclusion
one can draw is that the local state is structurally constrained

from acting in many policy areas but that local state actions are

best understood as responses to these constraints, a relative autonomy
in which the role of primacy is conceded to the provincial and federal
governments.

The initial question we can pose is: what are the constraints
which 1imit the autonomy of the local state (cf. Dear and Clark, 1981:
p. 1)? The constraints on the autonomy of the local state may be
defined as orginating from two major sources: economic and political.

The initial political constraint on the local state in Ontario
is the constitutionally defined subordination of local government to
the provincial government. The British North America Act which defines
the powers of the federal government and the provincial legislatures
accords the province the responsibility for municipal institutions.
"The legal principle that applies is that because municipalities are

not sovereign, the authority for their actions must be derived from
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provincial statutes" (Report of the Royal Commission on Metropolitan
Toronto, 1977, Vol. 2: p. 93). As has been noted, this legal prin-
ciple has been narrowly interpreted such that municipal powers are
specifically defined in legislation such as the Municipal Act, the
Planning Act and other statutes.

The Report of the Royal Commission on Metropolitan Toronto has
elaborated two implications of the constitutional constraints on local
governments in Ontario:

First, municipalities today have very little authority
to initiate policies independently of the province,
In the past few years, for example, municipalities in
Metro (Toronto) have been forced to ask the legisla-
ture for statutory amendments to sanction simple in-
itiatives such as providing free shovelling of snow
for elderly persons, creating bus lanes on major
roads and funding information centres. Second, the
scope of municipal decision-making is severely cir-
cumscribed by statutes which not only state what

the precise role of the municipality shall be, but
also prescribe in very specific terms the ways in
which the municipality must carry out its responsi-
bilities (1977: p. 95).

The limited constitutional powers of the local state in Ontario
are reflected in the restricted fiscal autonomy of local governments.
An examination of the Tri-level Task Force on Public Finance of 1976 re-
veals the increasing dependence of local government on senior levels
of government for financing. In the period 1940 - 1974, the financial
expenditures of the local state in comparison to the two other levels
of government had diminished. Local government expenditures as a
percentage of gross national product had declined from a 1971 high of
9.4% to 8.5% in 1974. Increasingly, local governments had become

dependent on provincial transfers to offset the inadequacy of locally
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generated revenues to cover necessary expenditures. In fact over
50% of local state budgets derive from primarily (over 90%) provincial
government income transfers. In the period 1968 - 1973 local state
revenues increased by 32%, local state expenditures increased by 54%,
and most significantly transfers from the province increased by 102%
(Report of the Tri Level Task Force on Public Finance, Feb. 76, Vol. 2).
However, the increases in provincial grants to the local state cannot be
expected to sustain this growth rate given the commitment of the
provincial government to fix the increase in transfers to the growth
rate of Ontario's total revenues (11.7% in 1974) (Report of the
Provincial-Municipal Grants Reform Committee, May, 1976). The sig-
nificance of the fiscal dependence of the local state on the provincial
government derives from the nature of provincial transfers. Given the
constitutional framework, it is not surprising that over 90% of provin-
cial grants to the local state are conditional in nature. To receive
these grants the municipality must comply with explicit conditicns as to
the use of the funds which are defined by the province. Further, any
major capital expenditures or borrowing must be approved by a quasi-
judicial state agency, the Ontario Municipal Board, which acts to
further limit local autonomy (Jaffary and Makuch, 1977: p. 54). In
this context it is consistent that some analysts conclude that the
local state in Ontario is not a representative body but an administrative
agency of the provincial government (Jaffary and Makuch, 1977: p. 52).
The subordination of the local state to more central state
apparatuses is a fact of life in most advanced capitalist countries.
The question remains: given these politically imposed 1imits how much

variation exists at the Tocal level?
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In a discussion of the relationship of British local government
to the central state apparatus, Saunders has concluded: "The overall
picture which emerges is confused and contradictory. While it is
clear that power has become increasingly centralized, it is also the
case that local autonomy in some areas of policy remains marked"
(Saunders, 1979: p. 193). The British and French research on the
local state diverge from the Canadian case because of the party dom-
ination of local politics. The prasence of organized political
parties allows one to compare the housing policy of Labour as opposed
to non-Llabour controlled local governments - a situation which has
no parallel in the Canadian context (cf. Saunders, 1979: p. 194, and
Lojkine, 1976).
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