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ABSTRACT 

Soon aiter forming the first social democratic govemment in 
Ontario's history in the wake of their unexpected electoral 
victov in 1990, Bob Rae's New Democrats embarked upon an 
ambitious agenda of long-term care (LTC) refonn which. if 
implemented in full. would have fbndamentally altered the 
manner in which LTC services were delivered in the province. 
In this thesis, 1 build upon insights derived from a programme 
of archival and field research carried out in the town of 
Almonte, Ontario as a basis upon which to explore the 
contested nature of LTC reform implementation at the local 
and regional levels. In particular, 1 draw attention to a number 
of contradictions inherent within the govemment's reforni 
programme. dong with the means by which local actors 
sought to make use of them as they atternpted to carve out a 
space of care that was reflective of local needs, concerns and 
aspirations. 
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GENERAL INTRODUCTION 

§ 

As anyone with but a passing farniliarity of current debates in the social sciences well knows. 

it has become something of a cornmonplace to assert that the global political economy is in 

the throes of a profound and disturbing restructuring. with far-reaching effects upon gender, 

class and 'race' relations within national social formations throughout (and indeed beyond) the 

industnalized world. Moreover, this awareness has served in tum to stimulate a great deal 

of scholarly activity over the course of the past two decades, as critical social scientists from 

a range of disciplines engage with key questions pertaining to the conceptual bases and 

regional, national and international specificities underlying this restructuring process. 

However, despite achieving significant theoretical advances through their effons. one might 

nonetheless point to a number of weaknesses which continue to do- the 'post-fordist' and 

restructuring literatures, with two of the most significant being the tendency to prioritize 

unjustifiably certain social processes and relations at the expense of others. along with the 

failure to provide suficient grounding for analyses throuçh the empirical verifkation of 

theoretical postulates. 

With respect to the first shortcominç feminist writers (Bagguley rr tri. 1990; Graham 

1992; McDowell 199 1 and Watson 199 1 ) in panicular have been at the forefront of effons 

to challenge the unabashed class reductionism of many restnicturing and 'post-fordist' 

theorists. arguing, as McDowell ( 1 99 1 ) does, that these writers' accounts of (for esample) 

labour market segmentation or labour process restructuring are seriously weakened by their 

failure to consider adequately the role of inequitable gender or 'race' relations in contnbuting 



to particular restructuring outcornes. Needless to Say. this situation is exacerbated by the 

second area of weakness touched upon above, whereby bold theoretical daims are advanced 

and propagated, often with minimal empirical grounding. Mile by no rneans wishing to 

suggest that conceptual work is somehow unimportant or supertluous - d e r  al], advances in 

the theoretical realm play a crucial role in fiaming and guiding the research efforts of the 

wider scholarly comrnunity - it nonetheless behooves subsequent writers not to use these 

theoreticai fiameworks uncritically, but rather to assess the extent to which they are 

applicable on a case by case basis. Indeed, it is precisely this ungrounded use of concepts like 

'flexibility' that lies behind several significant critiques of the restructuring and 'post-fordist' 

literatures (Lovering 1989; Scott 199 1 ; 1958), while at the same time drawing attention to 

Richard Howia's (1992) cal1 for research that addresses, in a non-parochial fashion, the local 

specificities of restructuring processes: 

The nrength of locality research in contnbuting to local rrsponses lies in its analysis 
of the practical rnechanisms of rnarginalisation, and in examining linkages to wider 
social processes. It provides the forum where the economic is not inherently 
privileçed over the social and cultural. (p. 77) 

Althouçh there is evidence to suggest that scholars are besinning senously to grapple 

with (and overcorne) the sons of weaknesses discussed above, it is in the area of welfare state 

restmcturing that some of the most h i t f u l  recent analyses have taken place, a development 

which marks somethinç of a departme from the earlier tendency in the literature to devotr far 

more attention to production issues than to questions of social reproduction (Pinch 1995; 

McDowel! 199 1 ). However, as Gary Teeple ( 1995) makes clear in his work Cilohcdkarioti 

at~d the Declim of Social Keform. the welfare state has emerged as a key site of struggle in 
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t his era of increased capital mobiiity and (seemingly ) declining national sovereignty. and as 

such has aroused the attention of scholars who wish to account for the social and economic 

processes underlying these changes, and to offer alternatives to the neo-liberalism now in 

ascendance throughout the industrialized West. Thus, while initially galvanized by the reform 

agendas of leaders such as Margaret Thatcher in Great Britain and Ronald Reagan in the 

United States, academic wnters have since contributed to the creation of a sizeable (and 

growing) Iiterature on the welfare state, and one moreover that has within the past six to 

men years focused increasingly upon the task of uncovenng the s-cïflcitirs of restructuring 

processes as they have unfolded at particular moments in tirne and space. with scholars 

charting a path that is both informed by theory and empirically grounded. and hence leadinç 

to analyses which are at the same time politically relevant m d  theoretically rigorous. 

Nature of the present work 

As one rnijht have gathered from the preceding discussion, it is my intention in undertaking 

this work to build upon the contributions of this latter group of writers. and add my voice to 

those who are seeking to account for the processes that have contributed to the erosion of 

the legitimacy and substance of the 'interventionist' welfare state in recent years. Indeed. the 

province of Ontario is a particularly intereshg case in this regard: havinç built up a relatively 

extensive framework of social welfare seMces under a series of centre-right reçimes (workinç 

in partnership with their federal counterparts) (Delhi 1 995; Lightman and Irvinç 1 99 1 ). the 

province's recent history has b e n  dominated by retrenchment and cutbacks, processes which 

have continuai unabated despite the ascendancy of two (norninally ) left -1eaning government s 



in the latter half of the 1980s and early 1990s. 

Moreover, few aspects of Ontario's welfare state have been so visibly afTected by this 

rearucturing as the long-term care (LTC) sectorl, which. as Deber and Williams (1995) 

argue, has long remaineci on the margins of Ontario's health care system, not formally subject 

to the provisions of the Camzda Henlth Act, and as such has lareely evolved as a 'patchwork 

quilt'. "consisting of mostly unintegrated and unregulated services. offered through a jumbie 

of for-profit, charitable and municipal agencies on widely varying terms and conditions" 

( p . 0 ) .  While there can be little doubt that the position of long-term care iarçely outside of 

the aegis of the Canada Health .4ct has given Ontario govemments' a much freer hand in 

effecting change in this area, it has by the same token given other actors. including 

individuals, activist organizations and local states, greater scope for intervention as well. 

Taken together, it is my contention that this has contributed significantly to the evolution of 

a landscape of long-term care in the province whereby the 'local', fâr from sirnpiy being the 

passive surface upon which the dynamics of capital or state restnicturing are 

unproblematically inscribed, is rather a critical site of nqotiation and struggle in its own nght. 

where outcornes are çenerated and rnediated in ways that are reflecrive of local contexts and 

conditions. 

As a way of lending some support to this claim. in the following chapters 1 will 

undertake a case-mdy in which 1 examine the key processes underlying recent changes to the 

framework of long-term care seMces available within Almonte, a small town in eastem 

' For the pu~poses of this study, my use of the term long-trrm carcw is in al1 instances int8rmed hy the 
dehition providtxi ~vithrn the G l o s s q  of Terms and Abbretiations on page is 3boI.e. 
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Ontario, drawing attention al1 the while to the dynamic, spatiafized interplay between the 

interem and strategies of nate forces on the one hand, and locally-based actors on the other. 

Moreover, in undertaking this task. not only will I seek to contextuaiize the evoiution of the 

provincial government's long-term care policy in light of broader developments taking place 

at the national and international levels, but I will also endeavour to highlight the rneans by 

which individuals and groups have atternpted to subvert or repudiate the thnist of such poiicy 

where it is deemed to contlict with local needs, concems and aspirations. 

Of course, if 1 am to meet t hese objectives within a reasonably concise span of text, 

it is Mtal that explicit boundaries be established around what will and will not be undertaken 

within the context of the work at hand. Mon notably, I am limiting my substantive discussion 

to the town of Aimonte and, where appropriate. to the surroundinç region of Lanark. Leeds 

and Grenville, which together constitute the 'catchment area' of the Rideau Valley District 

Health Council (DHC) (see map on next page). Health or long-term care issues affecting 

other pans of the province will not be addressed. e'rcept in those cases where they are 

relevant to my contextuai ovewiew of the evolution of Ontario's fiamework of LTC services. 

Moreover, 1 am also limiting my analysis to the five-year period ( 1 990- 1 995) in which the 

province was under the sway of a New Democratic govemment led by Bob Rae. In short, 

not only was this a time of austerity within the state sector in generai, but it was also one of 

profound change for the long-term care system in particular, with Rae's çovernment 

introducing - and endeavouring to implement - a series of LTC reform measures that were 

unprecedented in both their breadth and scope. Finally, it should be emphasized that, in 

undertaking this study, 1 am somewhat less interested in the direct implications of long-terni 



Figure 1 - Map showing the catchent area ofthe Rideau Valley DHC. Reprinted with the 
permission of the Rideau Valley District Health Council. 
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care reform for personal health and well-being (even as 1 acknowledge that these are vitally 

important issues in and of thernselves), and rather more in the conditions under which state 

managers (and others) becarne interesteci in the policy dimensions of LTC care delivery in the 

first place, together with the strategic and tactical dimensions of caqing out (or resisting) 

long-tem care restructuring at the local and regional levels. 

Plan of the present work 

To summarize briefly the points made above. in this work 1 intend to use the changinç 

framework of long-term care services available within Almonte as the basis upon which to 

elTect an analysis of welfare state restnicturing NI plczce. accounting ail the while for the 

dynamic interplay of actors and processes at a number of scales. fiom the global to the local. 

Thus, 1 wili begin my account in Chapters One and Two with an elaboration of the conceptual 

h e  which underlies the entire analysis, the first chapter providing a relatively broad-based 

discussion of theonzations of the capitalist state, while the second will outline in detail rny 

understanding of the relevance of space and spatial politics to welfare state restructuring in 

the curent era. In Chapter Three 1 will conclude my contestual work by presrnting an 

historical oveMew of the Canadian welfare state, as well as outlining the methodological 

markers which will guide my subsequent analysis. In this way. having laid the necessa- 

groundwork for the study in the first three chapters, 1 will be well-positioned in the following 

two (ic. Chapters Four and Five) to undertake a detailed analysis of long-term care 

restnicturing as it has actually rnanifested itseif within hrDP-controlled Ontario in the early 

1990s. 
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To this end, Chapter Four will survey in broad bmsh-strokes the evolution of 

Ontario's health and long-term care systems, followed by a more detailed analysis of the 

restmcturing initiative undertaken by the New Democratic Party soon after having taken 

office in the fa11 of 1990. The context having been established. attention will then turn in 

Chapter Five to an exploration of the particular set of tensions which the reform has 

generated in the t o m  of Almonte, focusing ail the while upon the inter-relationship between 

local specificities and the broader dynamics of socio-political change. Finaily, in the jeneral 

conclusion that follows at the end of the case study. 1 will offer a synthesis of the arguments 

made throughout the thesis, together with some general comments concerning the 

implications of the project's findings for the future of welfare state refon in Ontario. along 

with the resistance that such reforrn may engender. 



INTRODUCTION 
TO PART 1 

It is really impossible to imagine the WeEàre State being dismantled without a massive 
reaction from the traditional workers' organizations. For that very reason I do not 
regard such an attempt as either probable or imminent. It is more likely that efforts 
wiil be made to muddle through .. with forms of modifieci Keynesianism. (Dews 1986; 
P-63 1 

When Jürgen Habermas uttered the above words in 1978, in response to an interviewer's 

question, his assessment of the threat posed by neo-liberalism likely would have appeared 

reasonable, given the continuing (albeit wavering) adherence to Keynesian economic policy 

among many Western capitalist govements at this time (Teeple 1995). However. from 

today's perspective his predictions seem optimistic to say the least, made hollow by more than 

a decade of nearly continuous attacks upon the legitirnacy of welfare state policies and 

programmes. While some scholars quite rightly question the extent to which such attacks 

have thus far succeeded in generating genuinely 'post-fordist' welfare regimes (Pierson 1994, 

Iessop 1995). they have certainly served to focus academic attention upon the welfare state 

in general, and the effects upon it of the 'crisis of fordisrn' in particular. On the Right, this 

interest is embodied in the work of theorists such as George Gilder (1981) and Richard 

Wagner (1989), who have sought to understand the development of inteiventionist welfare 

regimes in terms of their purponed effects upon ( i » ~  dia) economic competitiveness or the 

national 'moral fibre' (Gilder 1984). On the Lefi, feminists. (neo-)Marxists and others have 

built upon 2 long legacy of radical state theory in order to develop conceptualizations which 

seek to account for both the current characteristics of the capitalist state as well as the 

multiplicity of change processes that have recently been brought to bear upon it. 

9 
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In the pages that follow 1 miIl explore these conceptualizations with two broad goals 

in mind. Firstly, by drawing upon the insights of a number of Marxist state theorists. 

including most notably those of Bob Jessop, I hope to arrive at an understanding of the 

capitalist state that not only takes into account its complex relationship with the economy and 

civil society, but is also sensitive to the multiple forms of oppression with which it is 

associated (dong lines which include but are not limited to class). In tum. this 

conceptualization will provide the bais  upon which 1 will assess the siçnificance of space and 

place within the contexi of capital and state restructuring, al1 the while drawing out the 

potentialities for resistance that these restnicturings afford. Finally. havinj identified the 

central theoretical issues in Chapters One and Two. 1 will then seek to ground these in an 

appropriate methodological framework in Chapter Three, which will also serve as soniething 

of a bridge to the more concrete analysis that is at the core of the thesisF second pari. 



CHAPTER 1 

SITUATING THE CAPITALIST (WELFARE) STATE 

5 

INTRODUCT-lON 

Clearly, theoretical understandings of the state have changed dramatically over the course of 

the last two centuries, in pardel with broad changes in the economy, civil society. and within 

the Gate itseif However, what has remained relatively constant throughout this entire period 

is the notion that the nation-state should remain the basic unit of analysis for those wishing 

to understand processes of political or economic change. While such an approach may have 

been satisfactory when it could be plausibly claimed that the state exercised (essentially) 

exclusive control over its own temtory. the intemationalization of markets and new 

communication technologies (arnong other factors) are rendenng this assertion increasingly 

problematic (Held 199 1 ; Hira and Thompson 1995). and at the same time arousing scholarly 

interest in alternative foci and levels of analysis. Thus, it is my intent in t his chapter to review 

critically some of the central debates charactenzinç the state theory Iiterature up until the 

immediate post- 1945 era, as a basis upon which to undertalie a more detailed analysis of its 

evolution (particutarly in its radicaL/progressive incarnations) followinç the Ire-discovery' of 

Mamin state theory in the late 1960s. This in tum will provide a fiame of reference for the 

chapteh final section. in which 1 outline the conceptual understanding of the capitalist state 

that will serve me in the case study that follows in Pan 11 of the thesis. 

CLASSICAL POLITICAGECONOMISTS AND THE STATE 

However one interprets the significance of Niklas Luhmann's ( I W O )  observation that the 

I l  
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"creation of the modem nate in Europe was accompanied by a political theory that . . retlected 

its development, reaaed to its problems and offered solutions of a feçal and institutional kind" 

(p.25), it serves as  a usefùl reminder of why the history of state theory cannot be considered 

independently of the history of the state itself In short. despite the classicd roots of much 

modern Western thinking on the state. the latter did not become the object of significant 

theoretical interest until the rise of the European state system in the sixteenth and seventeenth 

centuries (luhmann 19901, when the view of the state as an "impersonal and privileged legal 

or constitutional order with the capability of administering and controlling a given temtory" 

(Held 1989; p. 11) began to gain wide currency. Still, if one is to detect a rupture in the 

understanding of the state in this early period. it would most Iikely be in the writings of 

Hobbes and Locke, whose argument for an impartial state apparatus actinç as regulator and 

protector of its citizens marked a clear break with the absolutist past (Held 1989), while at 

the same time providing a basis for the ascendancy of liberalism in the eiçhteenth and 

(especially) nineteenth centuries. 

Indeed. it is precisely in their articulation of basic liberal pnnciples that the above 

writers contributed to subsequent attempts by the classical political economists to 

conceptualize the (ideal-typical) relationship between the state, the economy and civil society. 

Adam Smith (1963) for one, despite his reputation for being the foremost proponent of 

laissez-faire capitalisrn, envisioned a need for state involvement in a number of areas. 

including defence of the reaim, administration ofjustice and the maintenance of "public works 

and institutions for facilitating the commerce of the society" (p.340) Needless to Say, this 

last area is of particular interest, hintinç as it does at the possibility of a legitimate state role 
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in public wellàre provision. However, those wishing for a kinder. çentler Smith are likely to 

be disappointed, as the 'public works and institutions' that he discusses are meant chiefly to 

promote commercial activity, rather than the social reproduction of the populace. Indeed. in 

the final analysis it is widely ageed that classical political economy perceives institutionalized 

social welfare as ultimately incompatible with an efficient capitalist economic system. As 

Christopher Pierson ( 199 1 ) argues, writers such Smith and Malthus were convinced t ha: the 

market economy would be fatally undermined if individuals were not forced to sel1 their 

labour-power at the prevailing market rate, with welfare provision quickly leadinç to the 

dissipation of workers "in idle living (and breeding) at the expense of the productive members 

of society" (p.9). 

Thus, while for Smith the (ideal-typical) state's role is that of neutral regulator and 

enfarcer (of property rights, contracts and so on) arnong a population of rational and self- 

interested individuals (Sinisi 1995), for Marx the state under capitalism possesses a quite 

different set of characteristics. In short, far from representing a tmly 'free and equal exchange' 

between labourers and employers, the wage-relation allows the capitalist class to extract a 

'surplus' from the labow of workers. with the state implicated in this exploitation through its 

apparently neutral defence of property rights. which serves effectively to mystib and de- 

politicize the bases of labour's domination (Held 1989; 1994). However. in considering 

Mm's  writings on the state it is important to bear in mind that his stance can be interpreted 

in more than one way (16id 1989). On the one hand, a 'capital-logic' reading emphasizes the 

degree to which the state is in fact clepei~drrtr upon the capitalist class. a position succinctly 

summarizeci in Mm's  ( 1988) famous assertion that the "executive of the modem State is but 
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a cornmittee for managing the cornmon &airs of the whole bourgeoisie" (p. 57). In this view, 

the state. far from being a truly neutral arbiter among competing actors (as conceptualized 

in the liberal tradition). is rather an apparatus serving the long-terrn interests of capital 

through its policies and, ultimately, throuçh its monopoly over the leçitimate use of violence 

(Held 1989). While it is precisely t his type of 'capital-logic' reading which informs Pierson's 

(1991) contention that M m  was in broad agreement with the classical political economists 

over the basic incompatibility between state welfare and capitalism (albeit for different 

reasons), this is clearly not the only interpretation possible. As David Held (1989) arges, 

Marx's early wntings in particular reveal an alternative view of the state. in which the latter 

may take a variety of forms and constitute a source of power which need not be 
directly linked to the interests, or be under the unambiguous control of. the dominant 
class in the short term. By this account, the state retains a degree of power 
independent of this class: its institutionai forms and operational dynamics cannot be 
inferred directly from the configuration of class forces. (p.33) 

While bearing in mind that the first ('capital-logic') position tends to dominate Mam's wntin~s 

in gerzrrnl, the existence of this latter view is itself significant, highlighting not only the 

complexities and contradictions within Marx's oeiwre. but, by positing a state that is 

potentially a site of real stmçgle amonç class forces, it is possible to establish a direct link 

between Marx's thinkinç and that of the social democratic movement(s), whose willin, "ness 

to accept incremental (as opposed to revolutionary) change provided the basis for the creation 

of an interventionia weffare state withiti a capitalist economic system. It is to this project that 

I will now tum. 



THE ROOTS OF THE MODERN WELFARE STATE 

The historical context 

Arnong students of the modem capitalist welfare state. it is çeneraily agreed that its early 

development depended cruciaiiy upon a particular conjuncture of events in nineteenth century 

Europe, including rapid urbanization. indust nalizat ion, demograp hic change and economic 

expansion (Pierson 1991). However, this does not mean to Say that its growth can be 

explained merely as the state's rational response to changinç social or econornic conditions, 

whereby benefits were mechanically redistributed amonj the social classes to offset relative 

disparit ies. Rather, some reference to an idrologicd component, through which the 

acceptance by individuais of an established social order is secured. is also considered vital as 

one attempts to çrasp what distinçuishes the welfare state fiom ot her state forms (Marshall 

1950; Cooke 1990; Luhmann 1990; Hewitt 1992; and Piven and Cloward 1993). While 

bearing in mind that this social order implies not oniy the acceptance of the legitimacy of 

capitalist economic relations but also a particular gender and 'race' order as well'. scholars 

have devoted considerable energy in recent decades to the theorization of the ideological 

bases of state welfare, thereby influencing bot h the ernerçent shape of the welfare state it self, 

as well as dominant understandings of it. 

However, before tuming to these issues 1 will first outline. in schematic fashion. the 

circumstances under which larçe-scale welfare apparatuses first arose in Europe and North 

' The sipific;inec: of this latter issue is sirnply not rccognurd in the cari\. literaturc on the tvelfarc siair., 
Although ths situation hix changtd some~vhat in recent years. as frminist and mi-racist ikiters (arnong othcrs) have 
hiphiighted the d e p e  to which w d f x e  prmision is genderd and racidized. the extent to which the mainstream 
literaturt: has actua1Iy incorporatoi these cntiqucs is debntnble (Se Williams 1989: 1995). 
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America. As has already been noted, Marx's writings indicate that he was quite ambivalent 

regarding the potential for the state to a a  independently of the interests of capital: many 

absequent Marxists (as well as M m  himself in Iiis later years) were even more pessimistic. 

believing that the democratic and social reforms of the late nineteenth and early twentieth 

centuries were at best a smoke-screen behind which capitalkt exploitation would continue 

unabated (Esping-Anderson 1990). Nonetheless, it was roughly at this time that a number 

of British, Austro-Gennan and other socialists broke with Mamist onhodoxy to form social 

democratic parties that would carry forward an agenda of evoli~rio~iary socialism, with reform 

measures acting as a proçressive force (Williams 1989). Indeed. the British case is 

particularly instructive in this regard, given the key role of the (socialist) Fabian Society in 

laying the inteilecnial groundwork for the emergence of the Keynesian Welfare State. mid in 

making it politically feasible for state elites to give it senous consideration. In the words of 

Lee and Raban ( l988), 

[tlhe legislative programme of the first post-war Labour govemment. with its 
emphasis on nationalisation. centralisation and state intervention, testifies perhaps to 
the potency of the Fabian influence. (p.40) 

Without wishing to suggest that an identical configuration of forces prevailed elsewhere in 

Europe and North h e n c a ,  nor that the characteristics of the welfare state were everywhere 

the same, the British instance is nonetheless typical. How so? In shon. it is typical in t hat the 

notion that state welfare (undergirded by Keynesian economic policies) is fully compatible 

with 'advanced' capitalism became heçernonic in the post-1945 era. thereby effectively 

marginalizing dissenters on both the Lefi and Right while at the same time facilitatins the 

further expansion of the welfare state itself (Dunford I W O ;  George and Miller 1 994). Indeed, 
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the British experience is also typical in that this expansion was linked quite explicitly to a 

(political) project of national consensus-building, to be achieved through the abolition of want 

and the promotion of social justice (Hewitt 1992). and çenerally fkamed within a teleological 

understanding of historical change. 

Theories of the welfare state 

In broad terms. it is possible to discem at least two principal reference points for this 

understanding, both of which were variously present in political and scholarly debates around 

the welfare state in the immediate post-war penod. In the first case. increased state 

intervention in the lives of its citizens was justified with reference to processes of 

'modemization', in which the social reform agendas of Beveridge and his counterparts in ot her 

countries were thought to herald an age of enlightened societal organization unprecedented 

in human history (Lee and Raban 1988; Hewitt 1992). T.H. Marshall is of course a 

particularly eloquent proponent of this position, arguing in his magistenal work ( It ix~rship 

mzd Socid C'lass ( 1950) that the provision of comprehensive social welfare by the state can 

best be understood as the culmination of three centuries of evolution in the nature of 

citizenship (alonç with the civil, political and social rights that this entails). an evolution 

marked by a growing intolerance for economic and social inequality. While other adherents 

of the modemization thesis, among them Titmuss and Bendix. have emphasized somewhat 

different sets of issues in their writings, al1 are wed, to a greater or lesser degree. to an 

evolutionary logic which links changes in the role and apparatus of the state to wider 

processes of democratization and (if only implicitly) civilization (Pierson 199 1 ). 

In the second case. the point of reference is shifted from an (ovenly) value-laden focus 
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upon modernization as the drking force behind the welfare state towards one which 

emphasizes instead the centrality of industrialization and technological change. Although 

variations on this approach have been used with considerable critical eEect. most notably by 

Polanyi (1968)', it is perhaps more often associated with hçlo-Saxon hnctionalist 

sociologists such as Wilensky and Lebeaux, who argue in O&strinI Sociry and Social 

Wr/fare ( 1958) not oniy that the weifare srate has ansen il> reJpoussr to the 'needs' of 

advanced industrid society, but that. 

[ulnder continuing industnalization al1 institutions will be oriented toward and 
evaluated in tenns of social welfare aims. The 'welfare state' will become the 'welfare 
society', and both will be more reality than epithet. (p. 147) 

In short. within this fiame public welfare provision, be it in the area of health care, education 

or income security, is understood primarily as a response to the (technologically-determined) 

transition from a largely non-capitalist. agriculturally-based economic system to one that is 

centred upon capitaiist industrial production. As Lee and Raban ( 1988) note with reference 

to Great Bntain in particular. this explanatory mode1 was adopted enthusiastically in social 

democratic policy-making circles in the post-war era. where it served both as a rationale for 

the expansion of the welfare state itself (ie. in that it was only by vinue of the latter that 

govements would be able to resolve the cornplex socio-economic problems associated with 

rapid industrialization), and as a backdrop for the adoption of 'scientific' forms of public 

management, in which almost any social 'problem' could be resolved through recourse to the 

appropriate technical intervention. 

However, as attractive as this account of the evolution of the welfare state might be. 
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it leaves a number of important questions eirher unanswered or obscured. includin-; those 

related to the ideological fùnctions of state welfare, the role of political stmggle in generating 

particular welfare regimes, and the extent to which welfare benefits accrue equitably to all 

social strata. As it happens, such issues would rernain Iargely unaddressed until the revivai 

of Mancin state theory in the late 1960s and early 1970s. and with it a surge of interest in the 

political-economic bases of the capitdist welfare states of Western Europe and North 

Arnerica. 

FROM MARXIST CRITIQUE. . . 

As one might imagine. this 'rediscovery' of the state by Marxists in the late 1960s can be 

related to the conjuncture of a whole set of political and intellectual developments. includins 

the emergence of'new' sociai movements and the events of May 1968; the patent inability of 

welfare states to banish away economic crisis and g ros  sociai inequity; and a growing 

dissatisfaction on the part of many on the Lefi with hitheno dominant theories of the state, 

whether onhodox Manist or social democratic in origin (Mahon 199 1 ). In short. while the 

growth of elaborate welfare apparatuses in much of Europe and North .eiienca served to 

undermine any straightforward (k. instrumental) identification of the state with the interests 

of capital as called for by orthodox Maksts' theory of State Monopoly Capitalism. social 

democrats' rose-tinted view of the state as the neutral and autonomous vehicle by which the 

transition to socialism would be achieved Iikewise appeared increasingly implausible in the 

face of gathering economic and political crises (Clarke 199 1 ). 



The revival o f  Marxist state theory 

Indeed, it was precisely this latter theorization of the state, predicated on  the assumption that 

democracy and interventionist welfare regimes were capable of resolving the fundamental 

political problems engendered by the industriai revolution. that led a number of scholars 

towards the formulation of new theoretical approaches which sought to uncover the state's 

poiitical specificities without lapsing into the crude instmmentalism of earlier Marxist theory. 

In Great Bntain, Ralph Miliband was one of the earliest (and most forceful) writers to move 

ont0 this new terrain, arguing in Thr Stcztr itz (Topita/is~ Socieg ( 1969) that the continuing 

legitimacy of the state (as well as capitalist class relations in general) depends cmcially upon 

the 'political socialization' of dominated strata, a process intended larsely to 

foster acceptance of a cnpi~alist social order and of its values, an adaption to its 
requirements, a rejection of aiternatives to it; in short, that what is involved here is 
very largely a process of massive it~ductritiutiort. [aut hor's emphases] (p. 1 64) 

However, despite making quite a strong case both for the articulation of state ideology 

(including the state's welfare provisions) to the interests of capital and for the political 

partiality of the state apparatus itselc it is far less clear the extent to which he successfùlly 

avoids the trap of instmmentalism, a shortcoming in his argument that would be noted by 

Poulantzas as well as by many subsequent commentators (Mahon 199 1 ). 

In West Germany by contrast, scholars influenced by the Frankfurt School of 

sociology advanced at rouçhly the same penod a substantially more nuanced understanding 

of the weffare state, one that was informed both by Marxist theory and Weberian sociology . 

In short, writers such as Habermas and Offe sought, within a broadly Marxist conceptual 

h e w o r k ,  to characterire the state (following Weber) as an autonomous. rational- 



21 

bureaucratie form of domination whose principal purpose was not so much to serve the 

narrow interests of the capitalist class, b u  rather to maintain the integrity of the social system 

in its entirety (Clarke 199 1 ). What this means in effect is that the state is faced with the 

difficult task ofjugghng, w i h  the confines of its own political pnonties, a series of disparate 

(politicai. economic, social welfare) demands made upon it, al1 the while securing the 

conditions necessary for the maintenance of its leçitimacy and for continuing capitalist 

accumulation. Ofcourse, as both Habermas ( 1984) and Offe (1984) argue, the fundamental 

incompatibility between these two roles (ie. accumulation and legitimation) lies at the hean 

of the political crises which periodically affect the state, to which it must respond either by 

means which .. violate the dominant capital relation or undermine the Functional 
requirements - the leçitimacy and administrative competence - of state regdation 
itself (Offe 1984:6 1 ) 

However, as successfùl as the above account mi& be in conceptuaiizing the state's aut onomy 

and the contradictory nature of its relations with labour. the German theorists have 

nonetheless had to face a number of criticisms, ranging fiom the eclecticism of their approach 

to the dSculty in treating the relationship between capital and the state as a purely extemal 

one (Clarke 199 1). Of course, an even more senous weakness. and one that is incidentally 

also found in Milibands writings, is the 'politicism' of Offe's (and Habermas') arsument. in that 

he tends to discuss political processes with little reference to the nature of their articulation 

with the economic' (Ibici; Jessop 1990). 

It was at least partially in response to this type of critique that a number of 

Of courx. in h s  regard one m u t  aclin«\vledg thc ef ins  of ttnw-s such as 0-Connor to la? harc thc 
precise nature of this articulation through empirically-based study ( Bmow 1 993 ). 
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(predominantly) West Berlin-based scholars developed in the early 1970s what has corne to 

be known as the 'state derivation' or 'capital logic' approach, in which they returned to M m ' s  

own work in order that they might "logically [derive] the category of the state directly fiom 

the concept of capital" (Lebowitz 1995 : 199). Taking M a d s  Ckpitd to be a theory of the 

social relations of capitaiist society in general (as opposed to a narrowly economic theory). 

these writers argue that the state is itself rooted in struggles over the terms of the 

reproduction of these social relations, emerginç as an institution separate fiom the direct 

interests of capital in order that it mijht secure the wider conditions necessary for society's 

reproduction (Clarke 1 99 1 ). Of course, as Jessop argues. in advancing this position the state 

derivationists achieve a signifiant advance over much previous Marxist theonzing (and the 

theory of State Monopoly Capitalism in particular), çiven that their approach conceptualizes 

the state not merely as a "political instnirnent set up and controlled by capital" (Jessop 

1990:37), but rather as an entity capable of intervening against individual capitalist interests 

as readify as against labour. However, despite this insight, and despite arguing persuasively 

against those who would separate the political from the economic in their analyses. there 

remains a strong functionalist tint to this approach. in which the state's actions. even if not 

directly controlled by the capitaiist class, are understood as reducible ccltimair.!~ to the 'needs' 

of capital alone (Ibid. ). 

Nicos Poulantzas' theory of the state 

It is at this point that some reference to Poulantzas' theory of the state becomes relevant. for 

he more than anyone in the 1970s 'state debate' offered the means of transcending 

instmmentalist (and functionalist ) account s while remaining wit hin a broadl y Marxist 
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frarnework. Drawing in the first instance upon Aithusser's tripartite mode1 of society, 

composed of the econornic, the political and the ideological. Poulantzas sets out to formulate 

a theory of the 'relative autonomy' of the political, ici which class struggle (as opposed to 

capital) plays a key role in either the transformation or reproduction of social structures 

(Poulantzas 1973; Clarke 199 1 ). Drawing in the second instance upon Gramsci. Poulantzas 

goes on to theorize the state- not as the capitalist instrument of other accounts. but raiher as 

a 'social relation', in which state power is conceptualized as an "institutionaily-mediated 

expression of the chançing balance of forces" (Jessop 199 1 :95). Thus, within this frame the 

capitalist state is posed as the chief unifier of the bourgeoisie. responsible not only for the 

'heçemonic organization' of this class in relation to society in general (Poulantzas 1973 :299), 

but also for sustaining an 'ideological hegemony' over the dominated strata through the 

incorporation of their interzsts into those of the ruling class(es) (Jessop 1990). Moreover, 

while it is precisely this role (ie. securing the on-going reproduction of capitalist social 

relations) that makes the state 'capitalist', for Poulantzas this process must always remain 

contingent, both upon the agency of individuals wielding (or resisting) state power. and upon 

the 'structural selectivity' of the state itselc by which certain actions and outcornes are 

rendered more likely than others (Jessop 1990). 

Despite a tendency today (in the hçlo-Saxon world at least) tc discuss Poulantzas 

pnmarily in tems of his interventions against Miliband in the pages of the Nrii Lefi Rrvier 

and elsewhere, Jessop ( 199 1) i s  nonetheless justified in arguing for the continued relevance 

of his writings. As I will suggest (followinç Jessop) in the final section of this chapter, 

concepts such as 'ideological hegemony' and 'structural selectivity' retain rnuch of their 
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analytic power, even if aspects of the Poulantzian orrrvre have been superseded or othenvise 

found wantinç. In particular, scholars have rightfblly challençed the structural determinisrn 

of his early work, while at the same time identifjmg the danger inherent in any 'class- 

theoretical' account of the state, namely that political and ideological factors will be over- 

emphasized to the neglect (and detriment j of the economic (Jessop 1 982). Still. even if much 

of the 1970s 'aate debate' was focused upon the relative desirability of either a class-centred 

or a capital-centred framework for theorking the state, already by the middle of the decade 

the bases of the debate were beginning to shift, as new questions were posed and as doubt 

was cast upon old assumptions by changing political-economic realities. 

New directions for Manist state theory? 

Nowhere perhaps was this shift more evident than within the ranks of the Conference of 

Socialist Economists (CSE), for it was precisely among this body's membership that 

longstanding assurnptions regarding the separation of the political frorn the economic (and 

production From reproduction) were called into question. as scholars began to grapple with 

'novel' foms of comrnunity activism - around housing or urban safety. for example - that were 

not easily reducible to the old (and cornfortable) category of work-based struggle. Within this 

context the formation of the CSE Housing Group in 1975 is highly significant. yiven its role 

in reminding mainstrearn M m i a  state theorists not ody of the fluidity of the border between 

the political and the economic, but also the extent to which the state is implicated in its 

reproduction. Thus, as the work of the CSE Housing Group reveals. tenants' activism (in 

Bntain, ifnot elsewhere) tends to have both economic mid political dimensions, as relatively 

straightfonvard issues around affordability (for example) spi11 over into questions of property 
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rights and the ever-present threat of eviction. Moreover. the state's response to these 

stniggles has usually focused upon enforcing a strict (if iliusory) separation of these two 

dimensions. using the courts to impose a landlord's ri@ to property against individual 

tenants. whiie calling upon such tenants to take their housing concerns to the ballot box. as 

the ody legitirnate means of bnnging about political change (Clarke 199 1 ). In this way. the 

researchers associateci with the CSE Housing Group souçht to "address the theoretical issue 

of the relation between the economic and the political from the perspective of concrete 

stniggles" (Clarke 199 1 :35), taking tenants' activism to represent merely one instance of a 

more generalized struggle over the conditions of the social reproduction of labour-power in 

welfare States. 

However, as weicome as the contributions of the CSE Housing Group miçht be in 

bringing new vitality to the task of theorizing the capitalkt welfare state. its conclusions 

remain flawed in at least one crucial respect, narnely the marginal position accorded to gender 

(as well as age, race/ethnicity and ability) in its andysis While this is of course a ctiticism 

that is almost universal in its applicability to mainstrearn Mamist work on the state in the 

1970s, it seems particularly surpnsing in the conte- of research focusing upon social 

reproduction. jiven that this is conventionally understood as a domain of women par 

ewcrlleme. Nonetheless. the fact that everyday stniggles around housing were taken 

seriously at al1 within Marxist scholarship at this time may be indicative of the growing 

influence of feminist scholars and activists, who by the end of the decade had generated a 

significant corpus of socialist-feminin work on the theoretical bases of t h e  state and the entent 

of its complicity in women's oppression, with the contributions of Cockbum ( 1977a: 1 997b) 



standing out as particuiarly significant in this regard. 

However, at the very time that the latter writers were re-inviçorating Marxist state 

theory along more gender-sensitive lines, the value of such theory was itself being cast into 

doubt. On the one hand, this c m  be related to the 'crisis' of western M a ~ i s m  in generai. as 

scholan self-consciously abandoned Mamist positions in favour of a number of alternatives. 

whether 'post-Marxist'. neo-institutionalist or post-structuralist in orientation (Jessop 1990; 

Mahon 1991). On the other hand, siçnificant developments both within and beyond national 

political-economies (including illier dia the globalization of capital. welfare state 

retrenchment and the ascendancy of neo-conservative regimes in Europe and North h e r i c a )  

led many to question the relevance of the 1970s 'state debate' in the face of the 'new times' 

that the world appeared to have entered (Clarke 199 1 ) Of course. whet her or not these are 

sufficient grounds for the rejection of M m i n  state theory itr roto is an open question, and one 

moreover that I will address in the followinç section as I consider anti-Marxist. 'post- 

structuralia' and feminist approaches to the state. whose starting-point is ofien a critique of 

Mamist foundations and frameworks. 

. . . TO THE CRITIQUE OF MARXISM (AND BEYOND) 

Reviewing developments in state theory in the 1980s. Rianne Mahon ( 199 1 ) is quite candid 

in her assessrnent of the roie played by the C ~ S ~ S  of Marxism in ending prematurely what had 

been a lively and fniitfùl 'state debate' among Mm4ns and their sympathizers. Focusing upon 

the work of Laclau and Przeworski in particular, she argues that, instead of contributing to 

a revitalkition of "neo-Mamia aate theory by going beyond the Nt husserian view of asents 

as mere bearers of structures" (p. 125). the apparent failure of the latter to grapple 



convincingly with contemporary social problems (such as the rise of neo-conservatism) served 

to push these writers away from the M&st fold altogether. While Laclau went on to 

become, dong with Chantal Mouffe, one of the principal proponents of 'post-Marsism', ot hers 

were drawn towards a range of alternatives. including of course the post-stmcturalism of 

Michel Foucault. It is precisely the work of this latter author that 1 will consider below, 

addressing in particuiar his writings on power relations and govemmentality. as well as the 

burgeoning literature that these have inspired. Before doinj so however, 1 will first discuss 

the explicitly ad-Marxist refonnulations of state theory in the early 1980s by neo- 

innitutionalias like Skocpol and Nordlinger (among others), whose clarion cal1 was the need 

to 'bnng the state back in'. 

Neo-institutionalism and anti-Mamism 

As is suggested by their rallying cry. a central premise of the neo-institutionalist position is 

that the state, as an institutional ensemble, is nzrionomoifs, and that if scholars are to 

understand why it undenakes particular actions. they must pay far greater atrention to the 

history of both political parties and the state itself Thus. in her account of Amencan 'New 

Deal' politics in the 193Os, Skocpol(1980) arsues that the welfare provisions initiated at that 

time are not reducible to the 'needs' of the capitalist class, as interpreted and acted upon by 

an dl-knowing state system. but are rather the product of 

the struggles of politicians among themselves, struggles that sometimes prompt 
politicians to mobilize social support or to act upon the society or economy in pursuit 
of political advantases in relation to other politicians. In short, States and parties have 
their own structures and histories, which in tum have their own impact upon society. 
(p. 200) 

Without wishing to delve too deeply into Skocpol's critique of (neo-)Marxist state theory. the 
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emphasis she places upon uncovering the political bases of policy developrnent is nonetheless 

welcome. highlighting as it does the importance of paying suficient attention to the 

geographical (and historical) specificities underlying panicular political-economic 

conjunctures. However. as valid as Skocpol's approach rnight be as initially fomulated. in 

her later work she tends increasingly to prioritize state elites to the detriment of al1 other 

actors and structures, prompting Linda Gordon ( 1990a) to comment that Skocpol " seems to 

want to substitute politicians for social formations (such as class or gender or race). elite for 

mass politics, political conflict for social stniçgle*' (p. 18 1 ). 

Althouçh this is an important criticism, and one rnoreover that is variously reproduced 

by scholars nispectinç a hidden agenda on the part of the neo-institutionalists (lessop 1990). 

it is nonetheless more applicable in some cases than in others. Nordlinger, for example. 

expends considerable effort in contextualizing the actions of 'state managers' with reference 

to the opposition (or support) of elernents beyond the state in civil society, in this way 

specifjinç the manner in which state autonomy is either enhanced or compromised through 

the interplay of these actors (Ibid).  In fact, the two fundamental weaknesses of the statists' 

approach lie firstly in their tendency to set up the state as radically distinct from 'society', 

thereby ignoring the extent to which each overlaps and interpenetrates the other; and secondly 

in their (over-Iemphasis upon the role of the past in shaping (determining?) the present. 

thereby leavhg them ill-prepared to account for penods of cnsis and rapid structural change 

(Mahon 199 1 ). 

Michel Foucault and 'governmentality' 

If the neo-institutionalists place roo miich imponance on the state as an autonomous and 



independent actor, it may be argued that Michel Foucault (1  99 1 ) does quite the reverse. 

asserting as he  does that "the state is no more than a composite reality and a mythicized 

abstraction, whose -ünportance is a lot more iirnited than many of us think" (p. 1 03). Certainly. 

Foucault is not particuiarly well-known as a state theorist: yet his writings and lectures on the 

statr and 'govemrnentality' have inspired a number of scholars in recent years to make use of 

his conceptual tools in their own analyses of state projects and practices. In short, Foucault's 

argument rests upon an understanding of power that differs radically frorn either standard 

Man<ia or liberal accounts thereoc in which it (or its essence) is generally thought to reside 

in some central institution(s) or figure(s). lnstead, Foucault ( 1983) asserts thar 

[plower relations are rooted in the system of social networks . [and by] taking as 
point of departure the possibility of action upon the action of others (which is 
coextensive with every social relationship), multiple forms of individual disparity. of 
objectives, of the given appiication of power over ourselves or others. of. in varying 
degrees, partial or universal institutionalization. of more or less deliberate 
organization. one c m  define different forms of power. (author's parentheses) (p. 324) 

Although this means in effect that power is exercised by and through a multiplicity of sites 

within society, Foucault goes on to argue that the power relations thereby engendered are 

increasingly cominç under the state's control, and are being elaborated. rationalized and 

centralizeû as state institutions in the process (Ib id) .  Moreover, it is precisely his interest in 

the changmg nature of the state's enmeshment in relations of power that has led Foucault in 

his later work to studies of disciplinary technologies and programmes of nomalization. as 

well as to the broader field of 'governmentality' 

Indeed, in the years following liis death in 1984 these themes have generated 

considerable scholarly interest, leadinç such writers as Davina Cooper ( 1993) and Samantha 

Ashenden (1996) to adopt Foucault's concepts in their own examinations of the modern 
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w e h e  state (in relation to the governance of sexuality and child sexual abuse. respectively), 

in which they explore not oniy the means by which state fomi and state practices contribute 

to the discipliring of individuals, but also the potentiai bases of resistance to such domination 

(particularly in the case of Cooper). In this way, I would argue. these writers exemplifi both 

the strengths and weaknesses of a Foucauldian approach. On the one hand. their emphasis 

upon forms (and sites) of disciplinary power which are not class-centred serves as a usehl 

corrective to those who continue to believe that class is the only basis of oppression. and that 

such oppression only occurs in the 'public' spaces of waged work. On the other hand 

however, they tend (and Foucault himself is guilty of this) to dwell upon the dispersed and 

immanent nature of power relations in society, while generally ignoring the extent to which 

these are structurally grounded in particular 'heçemonic projects', or in the capitalkt relations 

of production more generally. Of course, this is not to Say that Foucault's account of the 

'micro-physics' of power relations is itself without rnerit. only that the unswerving attention 

he pays to the micro-level leaves him ill-prepared to make sense of larçer-scale processes. 

such as the deployment of 'giobal strategies' by actors seeking to organize and orchest rate the 

micro-social with particular ends in mind (Jessop 1990). 

The state in feminist theory 

Feminist scholarship, by contrast, has generally avoided this trap by virtue of its overarching 

concem with speci@ng and challenging the bases of women's oppression in contemporary 

soàeties. With respect to the welfare state in particular. feminist writers have intervened at 

a number of levels, ranging from critiques of the gender-blindness of Mamism and other 

mainstrearn conceptual approaches to more concrete nudies focusing upon the ways in which 
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the organization and delivery of welfare services impact upon individual women's lives 

(Williams 1989). In the discussion that follows. 1 will draw upon this body of work not only 

to highlight recent debates withitz feminism as to role and importance of the state as a 

significant site of strugçle for women, but also to a r p e  that, despite recent daims to the 

contrary (Allen 1990). socialist-feminism continues to provide a powerfil set of conceptual 

tools for making sense of welfare States in the current era. 

Although the ongins of the 'marriage' between Ma~isrn and feminism can be traced 

back to late nineteenth century Europe (Williams 1989). for many feminist activists the 

partnership had already tumed Sour prior to the publication of Heidi Hartmann's ( 198 1 ) well- 

knom treatise of the subject, in which she called for a 'more progressive' union. based upon 

a division of labour amongst feminist and Mamisr theory that did not serve to prioritize the 

latter at the expense of the former. However, despite Hartmann's rather pessimistic view of 

the relationship in the past. it is clear that both feminism atrd the Lefi more generally had 

benefited fiom this cross-fenilization in several important respects. At an immediately 

praaical level, feminists' involvement in Marxist. socialist and labour organizarions has forced 

these latter groups to recognize that gender is an important political issue iir i f s  o w r  righf. and 

that women's concerns must be actively incorporated into the Lefi's political agenda(s) 

(Williams 1989). Of course, as is attested to in the writings of many socialist-feminists (Smith 

1977; Sargent 198 1 ), this recognition was not achieved without considerable stmggle. and 

in some quarters remains partially or wholly unrealized, as a rhetoric of gender sensitivity is 

employed with apparently little of substance underlying it (Smith 1997). 

Indeed one might ver). well argue that the union between feminism and Mariiism has 
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been rnost hitfùl at a somewhat more theoretical level, with socialist-feminists in the 1960s 

and 1970s drawing (and buildinç) upon Marxist concepts and caregories in order to 

present a materialist analysis of women's oppression under capitalism which does not 
reduce dl forms of women's oppression to the requirements of capitalism but does 
attempt to take account of the concept of patriarchy (Williams 1989; 57). 

A particuiarly good example of this genre is found in Mary Mclntosh's ( 1978) contribution 

to Ferniuism and M a t e r i a h ,  in which she considers the state's role in the continuing 

oppression of women under advanced capitaiism. In short, she argues that the state is 

implicated in the reproduction of the patriarchal farnily household not because it is itself 

patriarchal, but rather because it is this type of household that. through its involvement in the 

reproduction of labour power and in maintaining a reserve army of (fernale) labour. most 

effectively secures the conditions necessary for capital accumulation to continue. Of course, 

as McIntosh herself points out, this is an inherently contradictory process. in which the very 

fact that the patriarchal family household is formed on a kinship basis militates açainst it 

fùlfdling its functions (for capital) fully, forcing the state to intervene where 'abberations' or 

'abnomalities' have ansen (eg. loss of work For the male 'breadwinner'). since these might 

othenvise lead ultimately to the underminhg of the farnily household system itself 

Despite the underlying functionalism and economism of her argument. Mclntosh's 

contribution is nonetheiess significant, offenng as it does a theoretical account of the state in 

which the women's oppression is central. However, it should be noted that McIntosh tends 

to perceive patriarchy largely as an appendage of capitalism. Other writers by contrast, while 

recognizing the close relationship between patriarchy and capitalism. nonetheless perceive 

thern as two fundamentdy separate (or 'dual') systems that have corne together at a particular 



historical moment. In the words of Heidi Hartmann, 

[we] suggest that Our society c m  best be understood once it is recopized that it is 
organized both in capitaiistic and in patriarchal ways. While pointing out tensions 
between patnarchal and capitalist interests, we argue that the accumulation of capital 
both accommodates itself to patriarchal social structure and helps to perpetuate it .. 
We argue, in shon. that a partnership between patriarchy and capitalism has evolved. 
(p.3) 

Needless to say, such a perspective raises a number of theoretical and strategic questions. On 

the one hand, it is not necessarily clear within a dual-systems framework where the roots of 

patriarchy itselflie, with scholars such as Hartmann ascnbinp to it a materiaiist base (Williams 

1989), while others. arnong them Eisenstein (1984). simpiy reject this question as 

unanswerable (p.95). On the other hand, the argument that patriarchy enjoys an existence 

independent from that of capitalism suggests that the class struggle alone is not capable of 

ending women's oppression; rather. as Hartmann ( 198 1)  puts it. ferninists "must organize a 

practice which addresses both the struggle against patriarchy and the struggle açainst 

capitalism" (p.33). 

Whatever one's sympathies in the entire single- versus dual-systems controversy, 

throughout the 1980s socialist-feminist accounts themselves became increasingly nuanced. 

as wnten came to recognize for example the extent to which capitalism produces rifts motzg 

women. Thus. while early forays by socialist-feminists into welfare policy analysis tended to 

highlight, in a rather fùnctionalist rnanner, the degree to which welfare programmes 

consistently benefited capital (or men) at the expense of women (Gordon 1 WOb), this focus 

shifled somewhat in subsequent work towards a greater emphasis upon the more 

contradictory aspects of welfare. Linda Gordon ( 1986). for example. in her analysis of the 

history of farnily violence in the United States, devotes considerable enertg to the task of 
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s o d g  out the f a  from suaightforward relationships that have arisen between working-class 

and middle-class women, and between working-class women and nate agencies as these latter 

groups have sought to 'solve' the problem of farnily violence through a variety of morally- 

driven interventions. 

Indeed, in its focus upon particular state jïîtrctiotrs (ir. child/youth protection). 

Gordon's account bears some resemblance to a second grand of feminist scholarship. in which 

the state's welfare programmes are conceptualized pnmarily as instruments of social control. 

LabeUed 'state sceptics' by Ackelsberg ( 1994), proponents of this position have drawn upon 

(and adapted) the work of the socioloJist Talcott Panons dong with Frankfurt School critical 

theory in order to highlight the ways in which the public welfare system intrudes upon 

individual women's lives, disciplining and controlling t hem in the process. Thus. wnting with 

respect to the professionalization of welfare seMces in particular. Ehrenreich and E ~ l i s h  

(1978) argue that this process has been characterized by the appropriation of women's 

traditional shlills by 'experts'. who have rhen drawn upon their newly-acquired knowledge as 

a means of controlling women's activities in the home and elsewhere. 

While adrnittedly other writers have placed their emphases somewhat differently from 

Ehrenreich and Engiish, the ferninist social control literature in general (at least in its 1970s 

manifestations) has nonetheless been dogged by a number of difficulties. including an 

underlying functionalism and a tendency to cast women exclusively in the role of 'victim' 

(Gordon 1990a; 1990b). Indeed, it is precisely this latter weakness, which in effect seeks to 

unkersalize wornen's experience, that has corne under increasing attack throughout the 1980s. 

the subject of far-ranging critiques both by Black feminists and by scholars influenced by 
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social theory's post-modern/post-stmcturalist 'tum' (Williams 1 989; Ackelsberg 1994). 

Significantly, similar critiques have also been directed towards the alleged deficiencies of 

socialist-feminin ttiinking, with detractors arguing for example that it is class-reductionist and 

that it draws upon a fundamentaily androcentric theoreticai framework. In the context of 

socialist-feminists' writings on the state in particular, Judith Alen ( 1990) has arçued forcibly 

against feminists' adoption of a Marxist (or indeed any) theory of the state. not only because 

feminisrn has a more pressing need for other. more significant theoretical categones ( c g  male 

subjectivity), but dso because 

'[tlhe state' is a category of abstraction that is too agjregative. too unitary and too 
unspecific to be of much use in addressing the disasgregated, diverse and specific (or 
local) sites that must be of most pressing concem to feminists. (p.72) 

While Men, in making her argument, is in effect following MacKinnon ( 1989) in calling upon 

feminists to de-centre the state (and state theory) in recognition of the diffuse and dispersed 

nature of its power within civil society, other scholars (particularly Black ferninists) have 

highlighted instead the importance of differences among women. 

not just in [the] subjective sense of culture or experience or stmggle, 'out in [the] 
objective sense of how such difference is structured throuçh the interweaving of 
patnarchy, imperialisrn and capitalism, and how it is variously reinforced by the state 
and other institutionalized structures and by ideologies (Williams 1989:80). 

Clearly, both of these criticisrns are to a greater or lesser exrent valid. in that they 

point to difficuities that have plagued, and in some cases continue to plague socialist-feminist 

thought (and indeed Marxism in general). However, to argue (as Allen does) that feminism 

has nothing to gain from a constructive engagement with Marxist theory is mistaken and 

unjustified, for at least three reasons. Firstly, Allen's assessrnent of socialist-feminisrn is based 

upon a highly selective reading of the literature, sewing in effect to caricature what had by 
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the mid-1980s become an extremely diverse and nort-rrduCtiorzist school of thouçht'. 

Secondly, while one cannot but agree with Ailen in her view that much of women's oppression 

takes place beyond the state in "disaggregated. diverse and specific (or local) sites" (p.22). 

this does not mean that the state has no bearing upon civil society. Rather. as Mahon ( 199 I ) 

notes, "[alny strategy for change needs to combine struggles directed at the state and those 

'at a distance"' (p. 127). Finally, with respect to the Iarger issue of J.ferrricr within feminist 

thought, although it is certainly true that 'race' as well as çender (not to mention sexuality, age 

and ability) are important axes of oppression irreducible to class-based exploitation. 

recognition of this fact should entai1 neither a rejection of class as a rneaningfui category in 

its own right, nor exclusion of the possibility of a tmly integrative analysis that does not 

pnvilege certain forms of oppression at the expense of al1 others (Stabile 1995). 

FRAiMING THE STATE: A RELATIONAL APPROACH 

In the preceding pages. various perspectives on the significance and role of the capitalist state 

have been introduced and evaluated; however, the discussion has invariably been couched in 

hiçhly generalized terms, with little or no reference to the task of developing a -y.stm~crtiic 

understanding of the state that is amenable for use in concrete analysis. It is to this project 

that 1 would now like to turn, in anticipation of the second part of the thesis in which 1 

undenake an examination of an acnially-existing srate (Ontario) and an actually-existing state 

project (the restructuring of Ontario's long-term care system). 

4 In her assamxnt of socialist-t'erninist untings on the statc. .4llen cira\\-s almcbst esclusi\.el>. upon Man 
McIntosh's articlt: 'The Stâte and the Oppression of Women', published in 1978. For a scnse of'swialist-fcminism's 
continuing ~itaIity. s e  Feniinist Review 23 (Junt: 1986). and in pmicular the Feminist Rc\.it.\t. Cullectiït.'~ cditonal in 
that same issue. 



Towards a strategic-relational ap proach to the capitalist state 

As has been noted above, one of Nicos Poulantzas' most incisive contributions to ~Mar'tist 

state theory lies in his argument that the state is not a 'thing' so much as a 'social relation'. 

What does this mean? In short, that while the state, as institutional ensemble, is inscribed 

with any number of capcities to exercise power, it is only through "the action. reaction. and 

interaction of specific social forces located both within and beyond" the state that t his power 

is actualized (Jessop 1991:93). Of course. this is not to imply that the state is the neutral 

arbiter among competing interests of plurdist accounts. Rather. because of its structural 

selectivity (ir. with respect to class actors) and its need for extemally-derived resources. some 

forces (both inside and outside the state) are invariably better positioned than others to pursue 

particular objectives successhilly at any given moment (Ibid).  In this way. Poulantzas' 

conjunctural and relational approach to state power, although superficially quite similar to 

that of Foucault, in fact differs fundamentally with respect to the role that each ascribes to 

global strategies: while Foucault tends to be suspicious of any such 'master-narrative'. for 

Poulantzas power is grounded h l y  in the relations of production (Jessop 1990). Obviously. 

both positions are problematic to the extent that they privilege either agency or structure. and 

it is precisely the middle yound between these two extremes that Jessop would like to occupy 

with his own strategic-relational approach. 

At its mon abstract. this approach is infomed by an understanding of capital and class 

in which the dialectical relationship between their 'structural determination' and 'strateçic 

positions' is highlighted. As Jessop (Ibid) puts it. 

the moment of stnictural detemination should be considered as the crystallization or 



material condensation of past strategies (both successful and unsuccessful). And the 
elaboration of class strategies (or 'class positions') should be related to the constraints 
imposed by existing foms of class domination as well as the prevailing balance of 
forces. [author's parentheses] (p.259-260) 

Brought to bear upon the state, such an understanding demands that it too be analysed 

relationally, as the site. generator ami product of a cornplex array of strategies. As a site. the 

state is in effect a system of siraiegic seiecfivt#. in that its form. its bases of support and so 

on render it more or less arnenable to specific strateçic interventions by panicular social 

actors over a given time-horizon (Ibid). Thus, in order to esplain for example Ontario 

farrners' organizations' recent success in securing the repeal of laws permitting the 

unionization of f m  labourers (Ontario 1995a). one rnust look not only to factors interna1 to 

the Ontario state system (eg, the type of regirne currently in power in the province. the nature 

of the hegemonic project(s) and accumulation strategy(ies) with which it is associated: the 

relative power of the Ministry of Agriculture versus that of the Ministry of Labour), but also 

to the way in which these factors have served either to facilitate or constrain the (counter-) 

strategies of interested parties, be they the farmers' groups themselves or forces associated 

with the labour rnovement. 

In addition to comprising a terrain upon which various social actors pursue their 

respective interests the state system is also a generator of strategies in its own right. Not of 

course as an institutional ensemble prr sr. for. as Jessop (following Poulantzas) argues. the 

state as such has no capacity to act. but rather through the strategies and tactics of state 

5 This concept is derivtd from Poulant;?as' undsrstanding of 'structural sc'it~tl\.ih'. As Jesri~p 1 1 990) puts tt. "1 
beliwe this notion ot'strateg~c xlsctivip- is mort. fruittu1 than that ot'stnicturzl sciwm-it~ brcauss it  hrings out morc 
cleariv the relarional character ofthis sc'l~vti\ity [author's emphasisj" (p.260 1. 
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managers, who in turn play a crucial role in imposing a relative unity upon the state system 

and in secunng its "relative autonomy from the codicting pressures emanating from civil 

society" (Ibid. 26 1). Indeed, in this respect Jessop's approach differs quite markedly from 

that of rnany other Marxist theorists (see discussion above), who. in arguing that the state is 

esserr~zaI& capitalist or has an esserrrial class unity, fail not only to speciQ convincingly the 

rnanner in (or extent to) which such a class unity is achieved (1bid ). but also leave little or no 

room for the potentially gendered or racialized dimensions of particular state projects. In this 

way, the ment decision by elements within the Ontario state to initiate a form of 'workfare' 

in the province (Ontario 1996) can be analysed both in t e m s  of (ciass-relevant and inter- 

departmental) struggles and contradictions within the state system itself and as part of a 

gendered and racialized nratesy designed to mobilize support among particular 'strategically- 

significant' segments of the population (rg. rural dwellers or white males). 

Fially, the state is also to be understood as a product of strategies. in that its current 

characteristics have themselves been constituted through and by previous political struggles. 

Thus, at any given moment the past exerts a powerful structunng (albeit not determining!) 

influence upon the present. with social actors forced to contend with a system of strategic 

selectivity that is itself a legacy of past interventions. As Jessop (hi) argues. 

the current ~ t t ~ l e g i ~  selecrii@ of the state is in pan the emergent effect of the 
interaction between its past patterns of strategk ss lecf iv i~  and the strategies adopted 
for its transfomation. In turn the calculating subjects which operate on the strateçic 
terrain constituted by the state are in part constituted by the strategc seircrivi~ of the 
state system and its past interventions. [author's emphases] (p.262) 

To return once again to the example of the recent repeai of farm labourers' right to unionize 

in Ontario, one would therefore wish to consider the degree to which the farmers' 
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organizations' success can be related to the long legacy of Tory hegemony in the province. 

which may have contnbuted to a pattern of strategic selectivity that was aiready arnenable to 

the fmers '  demands prïor 10 the ascendancy of the current Conservative regime. 

Begemonic projects, accumulation strategies and the capitalist state 

Having outlined in broad brush-strokes the central features of a strategic-relationai approach. 

1 would now like to explore in sornewhat greater detail a number of its implications. In 

particular, although the perspective draws attention to the difficulties inherent in ascribing any 

set of ngid attributes to the capitalist state, there has heen little discussion thus far of an 

alternative basis for its conceptualization. For Jessop (Ihid.), such an understanding is 

grounded in an acknowledgement of the state's multiple boundaries and lack of institutional 

6xity. resulting in a state system whose unity cannot be taken for granted. but rather must be 

consciously secured and subjected to on-goinç surveillance. -4s one miçht imagine. one of 

the principal rneans by which this unity is achieved (and sustained) is throujh the realization 

of particular political projects, which sente to focus (and un@) the state's strategic resources 

in pursuit of a common set of goals and objectives over a given time-horizon. Without 

wishing to anticipate my argument in the following chapter. one miçht nonetheless argue that 

the preeminent Canadian example of such a project is encapsulated in state forces' 

engagement with federalism in the decades following the end of the Second World War. 

Quite simply, not only did the latter provide a rationale for the expansion of state activities 

and infrastructure into a range of hitheno neglected areas (most notably in the fields of social 

welfare provision and 'regional development'), but, even more imponantly. it secured the 

substantive unit). of the Canadian state in the face of growing centrifuga1 pressure emanating 
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from Quebec and other dissected reçions. 

However, if it is through the development and implementation of particular political 

projects that the substantive unity of the capitalist state is derived. it is the latter's 

interventions in the economy and civil society which are larçely responsibie for the successful 

reproduction of a specificaily capitalist social order While Mamist theorists such as Offe 

( 1984) have generally conceptudized these interventions as the state's 'accumulation' and 

'legitimationf fhctions respectively, in so doing they have tended to analyse the one in 

isolation from the other, thereby mnning the risk of understating the degree to which the 

econornic and the political/i~deological are mutuaily constituted (Jessop 1 990). It is precisely 

in response to this type of weakness that has led Jessop to advance two alternative concepts - 

accumulation strategy and hegemonic project - as a means of highlighting not only the 

ambiguous boundaries separating the state's activities in suppon of accumulation from those 

in pursuit of hegemony, but also the fùndamentally strateçic and relational character of both 

of these activities (Ihid ). 

As Jessop makes clear, his conceptualization of accumulation strategies is rooted in 

the inherent instability of capitalism itself. whereby the ability of individual capitalists to 

generate profit (upon which the state ultimately depends for its own revenues) is continuously 

placed at nsk by the operation of a nurnber of self-destructive tendencies intemal to the 

accumulation process. hiter alin, these include the contradiction between the interests of 

individual entrepreneurs and those of the capitalist class in general What does this mean? 

In short, whereas the former are likely to abhor any state intrusion into their profit-seekinç 

activities, interference niay be necessary to preserve the long- tenn viability of t he economy 
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from the effects of activities which though profitable in the shon-tenn or for individuais 

firms, are collectively destructive. Thus. an accumulation strategy is essentially a means of 

stabiiizing such economies through the elaboration of a 'growth model', which, even as it 

privileges the interests of one fraction of capital ( r g  bankinç or industriai capital) at the 

expense of al1 others, serves nonetheless to 

advance the immediate interests of other fractions by integrating the circuit of capital 
in which they are implicated at the same time as it secures the long-terrn interests of 
the hegemonic fiaction in controüing the allocation of money capital to different areas 
of investment advantageous to itself (Ibid. 199) 

Of course, in addition to secunng the support of non-hegemonic capital fractions, a 

successfùl accumulation strategy rnust also take into account the balance of forces between 

the dominant and the subordinate classes, integratinç the latter into the 'growth model' 

through some combination of coercion, marginalization and compromise. As one might 

imagine, the Fordist 'consensus' of the post- 1945 era is oflen held up as the definitive example 

of such a strategy, charactenzed at its broadest by the articulation of Marx's Departments 1 

and II under the hegemony of industrial capital. and underpinned by the acquiescence of a 

(white, male) labounng class whose support was secured through a steady Stream of wage 

and non-wage concessions (De Vroey 1984). 

In elaborating his notiori of accumulation strategy. Jessop is clearly inspired by the 

work of the French regulation school in the same area, and in particular its parallel concept 

of regime of accumulation. However, while the regulationists have tended (at least in their 

early work) to leave aside the question of why particular regimes of accumulation arise rather 

than others, this issue is of central concern to Jessop (1990), who argues that "we must 

recognize that there are various possible [accumulation] strategies with different degrees of 
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support within and across fiactions of capital" (p.205). The extent to which any one of these 

becomes dominant is a hnction of the success with which its proponents are able to exploit 

the 'margin of manoeuvre' available, given a panicular balance of forces and panicular 

stnictural constraints. In this way, by insisting upon the multiplicity ofpo.Mbir strategies in 

existence at any one moment, Jessop highlights not only the flexibility that these alternatives 

a o r d  in the implementation of the dominant strategy (je. through the provision of a stock of 

alternative tactics). but also the potential that they offer to non-hegemonic fractions or 

oppositional forces seeking to fûrther their own interests against those of the hegemonic 

fraction (fiid ). 

Of course, it is precisely in this latter regard that the distinc~ion between accumulation 

strategy and hegemonic project begins to blur. for both are faced with the similar challenge 

of ensuring that subordinate groups, even as they pursue their own interests. do so within the 

framework(s) established by the dominant strata. However, while the former is focused more 

or less narrowly upon the regulation of the economy, the latter is concerned with the more 

general problem of interpellating and organizing 

different 'class relevant' (but not necessarily class-conscious) forces under the 
'political, intellectual and moral leadership' of a particular class (or class fraction) or. 
more precisely, its political. intellectual and moral spokesmen [s ic]  (IhiJ. 207-308) 

Aithough achievement of hegemony is invanably fraught with stmggle. the likely outlines of 

a successfùl hegemonic project are nonetheless inscnbed upon the strateçic selectivity of the 

state itself, which, despite possible short-term shifts in power towards the dominated classes. 

tends systematically to favour certain (stmcturally pnvileçed) forces and their interests. Still. 

even under the leadership of the latter. the successful project must also seek to mobilize the 
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active support of (at least) some segment(s) of the wider population, linking "the realization 

of certain particular interests of subordimite social forces to the pursuit of a 'national-popular' 

programme which favours the long-tem interests of the hegemonic force" (Ibid. 209). 

Moreover, while hegemonic projects Vary significantly in the proportion of the population 

which they seek to integrate (leading to Jessop's distinction between 'one nation' and 'two 

nation' projects), al1 typically involve the fl ow of some materid concessions to the subordinate 

mata, thereby rendering them more or less vulnerable to the vagaries of capital accumulation. 

since it is from the latter that these concessions uitimately derive. 

Still, this is not to imply that hegemonic projects need necessanly be class-centred or 

narrowly focused upon economic objectives; as Jessop argues. their success is more broadly 

dependent upon the extent to which they take "account of the balance among d l  relevant 

social forces, however. these may be organized [emphasis added]" (p.208). In short. while 

the central mobilizing issue of a particular project might be focused upon anything from 

xenophobic nationalism to social or political reform. ils underlying challenge remains the 

management. CO-optation or marçinaiization of demands emanating from civil society in such 

a way as to preserve the 'unstable equilibrium of compromise' arnongst relevant forces (fiid 

207). How is this accomplished? Despite Jessop's wide-ran~ins account of the theoretical 

bases of hegemony. this question remains largely unaddressed in his analysis. even though it 

is one whose answer is critical if one is to bring his approach to bear upon the complexities 

of actually existing social formations and the hegemonic projects which they engender. Thus. 

in order to make good this deficit, one must seek to articulate his relatively simple-abstract 

theorization of hegemony to concepts which are oriented towards a more cornplex-concrete 
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fom of analysis, such as those that will serve as the focus of my analysis in Chapters Two and 

Three below. 

CONCLUSION 

As I have endeavoured to show in the discussion above. a strategic-relational approach 

provides a means of evaluating criricnlly the capitalist state without falling into either 

essentialism of the sort that has ofien plaçued Mar?ast writing in the past, or an exuberant 

post-stnicturalist rejection of the significance of 'meta-narratives' in placinr any bounds 

whatsoever upon individuals' scope for action. While acknowiedging that Jessop is not 

without faults of his own - Barrow (1993) for one is justified in questioning the validity of his 

claim to have achieved a true 'synthesis' of al1 earlier Marxist theorizations of the state - one 

should not allow this to detract from the underlying value of his work. In panicular, by 

adopting a framework which stresses the relational and strategic character of the state system, 

one is well-placed to capture the complex and dynamic interplay of forces that may be acting 

upon (and through) the state's structures in any given conjuncture. Moreover. it is precisely 

this conceptual understanding of the capitalist state that will serve me in the followinç 

chapter, as 1 explore the role of space in conditioning processes of capital and state 

restnicturing, as well as the struggles of non-hegemonic social forces in the face of such 

processes. 



CHAPTER 2 

SPACE, RESTRUCTURING, AND RESISTANCE 

§ 

INTRODUCTION 

[Gleography of al1 sciences has traditionally placed emphasis on 'seeing'. In how 
many field classes have we been asked to 'see' an erosion level or 'recognize' a type 
of settlement pattern. The 'seeing eye', beloved of the late S.W. Wooidndge, is a 
necessary part of our scientific equipment in that pattern and order exist in knowing 
what to look for, and how to look. (Hagçett I966:I) 

First published in 1966. at the heiçht of what has corne to be known as the 'quantitative 

revolution'. Locariotrd Am+sis i ~ r  Htmm C;rogrnphy ( frorn which the above passage is 

taken) draws upon a conceptualization of space which highlights its knowability in the face 

of the 'seeing eye' of the professional geographer. Nthough Haggett's words may stnke one 

as arrogant today (on what basis does he daim to know space?), they are nonetheless 

indicative of what remains a widely held belief (even among geographers!). one which posits 

not only the fundamental turambiguity of space. but which also assumes the existence of a 

detached observer whose "vantase point [is] far removed fiom the embodied social world" 

(Rose 1993a: 70-7 1 ). 

While Lefebvre. for one. has devoted much of his life's ortciw to the exploration of 

this 'illusion of transparency' (Gregory 1994a). within Geography it is only in the last two 

decades or so that scholars have begun to address seriously the implications of what Soja 

(1980) has called the 'socio-spatial dialectic'. Drawing upon this latter body of work. as well 

as the writinçs of Henri Lefebvre more generally, rny purpose in this chapter is to develop a 

conceptualization of space which highlights not only the degree to which the spatial and the 
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social interpenetrate one another, but which is also attentive to the role of p o w r  and sfrntrgv 

in stmcturing the spatial practices and spatial interventions of panicular social actors 

(including the state). However, before undertaking this task it is necessary first to account 

for çeographers' own changing understanding of space. which, not surprisinçly. is closely 

related to a broader set of conditions within the academy and Society in general. 

SPACE AND MODERNITY 

As is attested to by the furore that accompanied the publication in Socin/ Trxr of a spurious 

article by the physicist Alan Sokal ( 1996), in which he purpons to re-evaluate the bases of 

quantum mechanics From a posr-stmcturalist perspective. the meanings (and value 

judgements) attached to such concepts as 'modemisrnt and post-modernism remain highly 

contentious. However. whatever the relative merits of Sokal's argument, it is nevertheless 

clear that the histones of science and modemity are closely intertwined (Foucault 1979). 

indeed so much so that it is hardly surprising that scientists should be among the latter's most 

vocal defenders in the face of the 'post-modem challençe' of recent years. Moreover. despite 

Geography's recent critical tum it should be noted that its past is also strongly coloured by 

the legacy of the 'Enlightenment project'. most notably in relation to European colonial 

expansionisrn in the nineteenth century and the increasinç 'rationalization' of state power in 

the twentieth (Gregory 1994b). As 1 will attempt to demonstrate below. the skills md 

c ' o ~ ~ ~ e p t s  of geographers have been mobilized in support of both of these endeavours. 

resulting in a coincidence of interests between the discipline and the state whose basis would 

remain largely unquestioned until the late 1960s, when a distinctly Marxist geography 

emerged to challenge the formeriy hgemonic categories and assumptions of spatial science. 



Geography and empire 

In spite of its rather cheeky titlel. the introductory chapter in Livingstone's ( 1991) recent 

overview of the hinory of (Western) geographical thought addresses what is in effect a very 

senous issue, namely the absence of "social context, rnetaphysicai assumptions. professional 

aspirations, or ideological allegiances .. [kom most] textbook histones of the growth of 

çeogaphicai knowledge" (p.2). While Livingstone explains these absences pnmarily in tems 

of personai and disciplinary agendas. it is likely that Geoçraphy's chroniclers have also been 

motivated by a desire to downplay the significance of those events and practices which might 

appear embarrassing or reprehensible from today's perspective. As Brian Hudson ( 1977) 

argues, one such episode is the very binh of modem academic Geoçraphy in the second half 

of the nineteenth century, which he attributes not so much to the discipline's 'grand old men'. 

but rather to the "interests of imperialism in its various aspects. including temiorial 

acquisition, economic exploitation, militarism and the practice of class and race domination" 

(p. 12). Quite simply. the quickening pace of colonial expansion dunng t his period generated 

a need for geographically-knowledçeable technicians and administrators. which a number of 

rnetropolitan powers souçht to address through the promotion of Geography as an 

autonomous discipline within the existinç university structure' (Ihki. 1. 

While this strategy was successful to the extent that it secured the skilled personnel 

necessary to oversee and implement the colonial entreprise, it also had the effect of 

' Ofcoum. ii musi be acho\vledged rhat (imgraph!- \vas noc the only discipline i« hç CO-optd in ihis 
manner: throughout the nineteenth centtq othcr lie1d.s of studx ncre sirniIrirly afi~1ctL'rj IR 3 prcnxss that cm only bc 
understood as part a broader rs-alignment of açadernic pnontics and intcrcsts u ith thosc' of'thc nation-siatc 
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profoundly infiuencing the discipline's early development, with the latter's teaching and 

research agenda becorning thoroughly bound up with the ideolo~y and priorities of empire- 

building (Heffernan 1994; Smith 1994). In what is almost cenainly the most blatant example 

of this engagement, geogaphers throughout the colonial era were deeply implicated in a form 

of climatologicai research whose aim was to establish a link between climate and patterns of 

human behaviour, and, more specifically, the 'racial' and cultural inferiority of non-European 

peoples living in the world's tropical zones (Livingstone 1994). However. while Livingtone 

is undoubtedly justified in ar-mùnç that "the idioms of political and moralistic evaluation were 

simply part and parcel of the grammar of [colonial] climatology" ( 1992:22 1 ). what is perhaps 

most interesting about this work is not so much its boundless Eurocentrism. but rather the 

manner in which it conceptualizes and represents spacr. 

In short, it was during this era that Geography began systematically to forrnalize and 

order its knowledge of the world. bringing the 'seeing eye' of science to bear upon places and 

peoples with whom Europeans had previously had little or no contact. Moreover. not only 

was this process discemable in the naturalization of geographical langage that occurred at 

roughly this time (Livingstone 1992). but it was also felt at the level of space itself. which for 

the first time in human history was beinç mapped and parcelled out at a tmly g h b d  scale. 

This exercise, whose role in facilitating colonial (and capitalist) domination is quite obvious3. 

has also been linked by some scholars to the 'construction of modemity' more generally 

(Driver 1992). particularly in light of its adoption of a 'rational' spatial ordering system. 

' Dy. for csmplç. cjtablishing houndaries. ~dentiijinp the location ufcsploiiahle natwal rcsowcçs. or hy 
providing gtwgraphiciil information tu militan- stratcgists and tacticims. 
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Characterized by Gregory ( 1994b) as the 'world-as-exhibition'. it was built upon 

a conception of order that was produced by and resided in a stmcture that was 
supposed to be somehow separate from what it structured: a framework that seemed 
to precede and exist apart from the objects it enfi-arned. (p.84) 

Moreover, this understanding ofspace became increasingly hegemonic over the course of the 

nineteenth century, as more and more of the world's temtory was brought under its gaze, and 

as the vestiges of alternative ordering systems, built around a more direct connection between 

the representation and its object, were displaced. S till, as Gregory (Ibid. ) goes on ro argue, 

one would have to wait another half-century or more before the 'world-as-exhibition' would 

be taken to its ultimate conclusion, under the auspices of Anglo-herican spatial science and 

the quantitative revoiution. 

The fetishes of spatial science 

If the cartographers of the colonial era were responsible for introducing a particular form of 

spatial order to the temtones of the South, this was a process that was already well-advanceci 

within Europe, where the modem nation-state was engaged in the task of uni@ing, 

homogenizing and circumscribing the spaces under its control. As Lefebvre ( 199 1 ) argues. 

this process involved a double movement. characterized both by the unification of social 

practices under a single, m~io~mf  space. and by the progressive subdivision ('fragmentation') 

of this space (along with the things and people embedded in i t )  according to 'rational' 

administrative criteria designed to facilitate state control and to de-legitimate alternative 

classification systems (q. along lines of ethnicity or religion) (pp.280-2). However. even as 

one acknowledges (following Foucault) that this domination of space was grounded in a 

"generalized medico-administrative system of knowledge that was deeply implicated in the 
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formation of a modem 'disciplinary' society" (quoted in Gregory 1991b:8S). one might 

nonetheiess argue diat its conceptual bases remained large1y implicit and unsystematized until 

the advent of spatial science in the 1950s and 1960s.. 

In short. just as the modem state has endeavoured to construct a sovereign, national 

space independent of the individuals and relationships constituting it. so has spatial science 

sought to create a wholly abstract space, govemed by spatial laws, spatial causes and spatial 

relations, totally devoid of anythinç vaguely resembling the true complexity of social life 

(Massey 1994). Indeed, given the degree to which the 'new' quantitative geography privileged 

the observer over the observeci, and the organizational fiamework over that which it ordered. 

one cannot but agee with Gregory ( l994b) in his assertion that. in siçnificant respects. spatial 

science simply formalized and e-xtended the assumptions already present within the 'world-as- 

exhibition' ordering system discussed above. However, it did so within a social context 

rnarkedly different from that which had prevailed in the latter years of the colonial era. for not 

only was Geoçraphy itself now characterized by a "renewed infatuation with scientific 

aspiration" (Livingstone 1992: 33 1 ). but Western societies in general had become obsessed 

with such notions as 'modernization' and 'industnalism'. leading to the widely held belief that 

alrnost any problem was surmountable through the  application of Science and Technology 

(Massey 1 98 5 : 1 0). 

For those seeking to brinç the fmits of 'modemization' to Geography. their tools of 

choice were generally concepts and models denved from mathematics or neo-classical 

economics, interspersed by a language rich in positivist reasoning and metaphor. For 

example, consider the followinç statement taken fiom Haggett's ( 1965) Locahirnl A~~cz!~:Fls: 



The building, testing, and rebuilding ofhypotheses is the slow path by which progress 
in human geography has been made. Testing. particularly testing in terms of 
probabilities. provides the appropriate check to .. theoretical excesses .. and a way 
which new ideas may be thrown up. .. The research cycle. like the nitrogen cycle, 
demands the death of old hypotheses and the buildinj of new ones (p.277). 

Despite its rather Dar-nian undertones ("the death of old hypotheses ..."). this passage 

captures remarkably well the degree to which geographers in the 1950s and 1960s were 

transfked by the potential of Science to revolutionalize their discipline, and who consequently 

sought to become tme spatial sciemisrs. separating out and analysing the spatial dimension 

of social phenornena as a basis for generalization and theory building 

However, as subsequent comrnentators (Massey 1977: 1985; Livingstone 1992; 

Gregory 1994a) have noted. despite the undoubted sophistication of many of the models 

produced during this era, there was a strong tendency to engage in a particularly pemicious 

forrn of reductionism, evident not oniy in theonsts' understandinç of space (captured most 

tellingly in the concept of the timeless isotropic plane), but also in the widely held belief that 

the identification of spatial replanties was a worthy end in itself Of course. from this latter 

point it was but a short step to the argument that the rxplnm~io~r for suc h regulari ties (or lack 

thereof) lay in the spatial as well. As Soja ( 1989) so eloquently puts it. 

[alfier al1 was said and done. outcomes continued to explain outcomes in an infinite 
regression of geographies upon ~eographies. one set of rnappable variables 
'explaining' another through the 'goodness' of fit. (p. 5 1 ) 

As one miçht imagine, this single-minded preoccupation with spatial patterns and spatial 

processes made it increasingly difficult for geographers to keep sight of the fact that 

embedded within their data were real social agents and relations, whose behaviour patterns 

and interactions are simply not reducible to an underlying spatial 'cause'. To borrow an 
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example frorn Massey ( 1985). although it may be tempting to look for explanations of inner- 

city decline in such factors as the relative distribution of 'social disorganization' or 'urban 

pathology'. such an account would be at best (highly) incornplete. and at worst a form of 

spatial viairn blaming, in which the characteristics of the place itself are purponed to explain 

its decline. 

Towards a critical human geography 

However, as obvious as these shoncomings rnay appear to the reader today. in the mid- 1960s. 

when spatial science dominated Ançlo-Amencan Geography. they likely would have seemed 

far less self-evident. Nevertheless, this situation began to change in the latter half of the 

decade. as the radicalization of European and North .4merican university communities 

prompted many geographers to become increasin~ly critical of their discipline's dominant 

assumptions, and to begin to explore the potential of intellectual traditions orher h r ~ r  lopicczl 

positivi-sm as the basis for a more politically-relevant practice (Peet and Thrifi 1989). 

Moreover, as Peet (1977) argues. by the early 1970s much of this effort had become focused 

upon the elaboration of an explicitly bfc~mist Geography'. a task which involved on the one 

hand a critique of spatial science, as the then dominant perspective wit hin the discipline. and. 

on the other, the extraction of geographical theory fi-om the (ovenuhelmingly historicist) 

wntings of Marx and his followers. 

Without wishinç to over-simpIiS> what is undoubtedly a complex and wide-ranging 

4 In making this statement 1 rcalize that Marsim Iras noi the only pcnptxti\.i: to which geoqaphers tumcd as 
the! sought to chalkngs the bases of spatial science. Nont.theless. it 1s clear that M a x i m  \vas t e n  intluential in the 
early detxlopment of radical Gtwgraphy. \\.hich 1 is \vhy 1 focus upon tts contnhutions rrithcr thm thow of't'itht'r 
humanisln or anarchim. 
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argument. one rnight nonetheless characterize the Marxist critique of the 'new' Geography as 

embodying two distinct moments. In the first instance. the object of analysis was the 

discipline itself, with wnters such as Anderson ( 1973) and Peet ( 1977) drawing upon and 

extending M m ' s  concept of ideology in order to unpack the underlyine iJroIogkd bases of 

spatial science. As one might imagine, these are apparent not only in the fragmentation of 

knowledge under the existing acadernic division of labour. in which "geographers try to find 

'causes' of the problems they observe in what is the spatial distribution of the rr.sz~lr.s of far 

deeper social causes [author's emphasis]" (Ibid 2 5  1 ). but aiso in the discipline's purported 

scientific rationality, which serves both to legitimate 'eniijhtened' interventions in space (rg. 

urban renewal or slum clearance) (Lefebvre 1976). and to obfuscate the degree to which the 

'new' Geography's representations of social phenomena are hnctional to the interests of 

capital and/or the state (Anderson 1973). 

Whether or not one accepts hlly the validity of the above criticisms of spatial science. 

they are nonetheless important in proiiding a context for the second element of the Mamist 

critique, which was focused more narrowiy upon the methodological and conceptual 

assumptions underlying the discipline's analyses. In particular. it was noted that in rnany cases 

geater significance was being attached to the accumulation, measurernent and classification 

of (spatial) data than to the selection of an appropriate theoretical framework. leading to the 

"mechanistic adoption and derivation of bourgeois concepts and theories from related 

disciplines [and thereby fieezing] geographical explmation at the level of surface phenomena" 

(Slater 1977:44). Moreover, this in turn served to exacerbate a second weakness in 'new' 

geographers' work (touchai upon in the preceding section). namely their tendency to engage 



55 

in 'spatial fetishisrn', whereby "[rlelations between social groups or classes are presented as 

relations between areas, obscuring (as in chauvinism) the social divisions wirhir~ areas 

[author's ernphasis]" (Anderson 19733). Even as one acknowledges that spatial scientists 

were not the only ones to partake ofthis type of fetishism. it is clear that the practice had a 

substantial effect upon their analyses, rendering them both unnecessarily superficial and 

wholly insensitive to the embeddedness of social phenomena in space. 

Needless to say, as radical geographers set about the task of developing an alternative 

conceptual basis for their discipline. the above critique played an important role in identifying 

pitfalls to be avoided. Thus, for writers such as Harvey ( 1973; 1975) and Peet ( 1975). the 

challenge lay in extracting a geographical theory from the writings of M a n  (a dificult task, 

given the cursory treatment that space receives within Marx's oriciw) which was not only 

sensitive to the fact that different social processes occur in different places (shaping them in 

the process), but which also avoided the son of fetishistic analysis discussed above. While 

it is far from clear that the early Marxist Geography was successtùl in maintairtins a balance 

between these two priorities (see below), it was cenainly egective in tuming the easy 

assumptions of spatial science on their head. In short, even as the centrality of the economy 

was preseived within the M&st framework the focus of attention shified dramatically. from 

the 'abstract geornetries' of industrial location theory to the dynamic spaces of capital 

accumulation. as writers began to draw upon (and adapt) such concepts as uneven 

development in order to expose the underlying social processes and struggles at work in 

constituting and re-constituting particular landscapes over time (Massey 1 985: Gregory 

1994b). Moreover. within rhis schema the notion of 'general equilibrium' kvas increasingly 
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even illusory; crisis and contradiction were connected to the production and 
reproduction of space; and regional transformations were no longer merely 
topological operations but the complicated outcomes of social processes and social 
struggles. (Ibid :90) 

While there can be little doubt that this attention to contradiction and social process 

played an important role in countenng the stasis and supeficiality of much of the 'new' 

Geography, one is lefi with the distinct impression t hat the radical geographers of the 1 970s 

may have been overly zealous in their desire to avoid the taint (or accusation) of spatial 

fetishism. for, as Gregory (Ibid ) points out, this period was marked by "a widespread 

withdrawal from the analysis of spatial structures altoçether" (p.9 1 ). .4lthough t his retreat 

is to some extent understandable in light of the excesses of the past, scholars such as Soja 

(1980) have suggested that it was responsible for the creation of a new onhodony within the 

discipline during the 1970s, with many Marxist geographers becoming simply unwilling to 

countenance the suggestion that "organized space [might represent] anything more than a 

reflection of the social relations of production" (p.2 l 1 ). However. even as one acknowledges 

the possible strategic advantages to be derived from such a views. it is clear that it poses 

significant dangers as well, both by downplaying the significance of space (as opposed to 

time) in the çeneration of particular social outcomes, and by discountinç the important 

Jvferetrcrs that distinguish places - and people - from one another. 

5 Including for esample. the sense of inter-rcgiunal or rnternational solicianty that mi@ hc def71.cCI trom the 
Lno~vlt.dgt. that a similar set of aonomic forces arc at work in diffsrtnt locales. Stv .Massc.y ( 1985 ). 



NEW DIRECTIONS AND OLD VESSELS 

In the previous chapter, 1 sugsested that the early 1980s were a time of cnsis for Western 

Marxism; not only had its partisans become more aware of the shortcominçs of 'actually 

eisting socialism', as practised in the Soviet Union and Eastern Europe, but the prospect of 

imminent structural change had receded considerably. under the combined weiçht of world 

recession and a sharp tum to the Right arnong the electorates of a number of European and 

North Amencan countnes. If this was not womsome enough. Mamism was also being 

challenged at an inteIlectual level, as feminists, post-Mamists. as well as heterodox elements 

within the Mamist camp itself subjected its underlying assumptions and conceptualizations 

to a number of more or less powerful critiques (Peet and Thrifi 1989). 

As one might imagine, Geography was not lefi untouched by these debates. for not 

only were the 1980s characterized by a destabilization of Manism's hegemony over the 

radical wing of the discipline, but geographers in çeneral were becoming ençaged with an 

increasingly diverse set of issues. not least of which was a renewed interest in space and place. 

While the reasons underlying this latter development are cenainly cornplex. rangin5 t?om a 

wish to explain the spatially variable impacts of economic restructunnç to a more generalized 

concem with notions of particularity and difimrce (Massey 1984; 1 994). taken together they 

have contributed to the emergence of a body of work on 'spatiality' that is both theoretically 

informed and heteroçenous in its outlook. By drawing toçether a number of strands taken 

from this larger literature, it is my intent in this section to provide an overview of 

(predominantly Western, Anglophone) seographers' changing understanding of space and 

place during the 1980s and early i990s, emphasizing al1 the while the degree to which this 



work has contributed to a critical conceptualization of the spatial. 

Making space for the locality 

Whether or not one accepts Jonas' (1  988) c lah  that locality research is little more than a 

konaruaed regional geography', he is certainly justified in attributine its rise to prominence 

in the mid- 1980s to the combined effects of several processes, of which two of the most 

significant were the experience of economic restructuring in several 'advanced' capitalist 

societies (especially Great Bntain), together with developrnents in social theoq which 

rendered a focus upon local-scale processes increasingly attractive. How is this so? In the 

first instance, by the early 1980s it had become patently obvious to British (and other) social 

scientists that the changes then afoot in their country6, which included a declining 

manufactunng base, gowuig long-term unemployrnent and an occupational structure that was 

becoming increasingly differentiated dong lines of industry, occupation and çender. were not 

merely the resuit of short-temi recessionary forces, but were rather a reflection of deep-seated 

strzmiral shifis in the organization of the econoniy and society more renerally (Newby 1985; 

Cooke 1989). Moreover, one of the most salient features of this restructuring process was 

its spatial unevenness; as Massey ( 1 994) put s it, 

[tlhe economies of the big rnanufacturing cities went into severe decline The bases 
of the heavy-industry regions were undermined. There was decentralization of both 
population and employment from big cities outwards to more rural areas and. in some 
parts of the penod, from core regions to the old industrial periphery. The increase in 
paid employment for women, and the shifts in balance between male and female 
employment, happened differentially across the country. (p. 126) 

6 Nthough interest in l o c a l i ~  hns spread to several counules ot-cr the course of the past Llecadc. thc wnccpt 
ms initially popularizd b~ British scholars in the ar1y 1980s. I t  is for this renson that 1 focus upon the British cilse In 
ml- ou-n discussion. 
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Not surprisirigiy, the political implications of these spatiaily variable effects were significant. 

particularly for the British Lefi, which was not only faced with the destabilization of its 

traditionai bases of support in the old manufacturing centres. but its control over a nurnber 

of large municipal and metropolitan jurisdictions (inciuding, most notably. the Greater 

London Council) meant that it was direcf& confronted with the task of rnitigating the effects 

of econornic change at the local level (Ibzd ; Pickvance 1 990). As one miçht imagine. it was 

in the context of these challenges that debate over the causes of - and appropriate response(s) 

to - restructunng were ftamed, with many geographers finding that. although t hey figured 

prorninently in these discussions, the legacy of 1970s style Mamist Geography had generally 

lefi them insufficientiy prepared to make sense of the "reality and conditions of diversitp. and 

of the actual processes which linked the local particularities" (Massey 1 994: 178). 

In this way, the emergence of locality as a conceptual category may be understood, 

at least in part, as one element within a wider critique of those foms  of Manism which 

sought to account for social and spatial phenomena primarily (or eitclusively ) in tems of t heir 

hnctions for capital, thereby leaving little room either for human agency, or for a nuanced 

understanding of the diaiecticai relationship between social process and spatial form (Duncan 

1989). While Giddens, for one, responded to these slioncomings through recourse to 

structuration theory and to the argument that the 'locale' was necessarily the locus of 

interaction between structure and agency (Jonas 1988). others set their cntical sights upon 

the conceptuai rigidity and insufficient concreteness of contemporary Manist analysis. 

drawing upon the realist philosophy of Andrew Sayer (among others) as a basis upon which 

to develop a theoreticaily riporous explanatory fiamework of concrete phenomena (Smith 
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L987; Massey 1994). Thus, without wishing to sugçest that this renewed interest in 

rnethodology was driving the locality studies agenda, it did provide a usehl point of reference 

for scholars as they developed a research programme. and may have assisted as well in their 

joumey dong the " M e  edge path between . the abyss of abstract theory on the one side and 

the equally daunting abyss of empiricism on the other" (Smith 198730). 

Although locality research has spread to several countries and continues to be 

pursued, in one guise or another, to the present day (See, for example, Page 1996). much of 

the most innovative work was undertaken in Great Britain in the mid- and late- 1 980s. with 

the Changing Urban and Regional Systems in the UK (CURS-UK) initiative being in al1 

likelihood the best known example. As Phiiip Cooke (1989) suggests. this programme set out 

to answer a difficult poliiical question: 

While people's lives continue to be mainly circumscribed by the localities in which 
they live and work, can they exert an influence on the fate of those places çiven that 
so much [of] their destiny is increasingly controlled by global political and economic 
forces? (p. 1 ) 

In this way, not only did the initiative hold out the promise of human agents who were more 

than mere bearers of structures, but, by staning frorn the premise that 'geojraphy matters'. 

it also provided an opening for forms of analysis which gave credence to the dynamic 

interplay between local specificities and larger-xale processes. In shon. rather than signallinç 

a retum to the empiricism of traditional reçional Geograp hy in al1 of its essentialist _elo-. the 

CURS programme was built upon the understanding that while the character of a panicular 

place was the product of its position in relation to (ittrrr a h )  the wider forces of social and 

economic restructuring, this character "in tum stamped its own imprint or] those wider 

processes [aut hor's emphasis] " (Massey 1994: 13 1 ). 
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This is an important point to grasp, particularly in light of the fact that it presents a 

view of the articulation of localities' internai charactenstics to the broader dynarnics of 

political-economic change which stands in sharp contrast to the type of charactenzation 

offered by such cntics as Duncan (1989) and Smith (1987). Quite simply. and without 

wishing to do any gross injustice to their respective arguments, both of these commentators 

have expressed strong reservations regarding the (alleged) empiricism and particulansrn of 

locality research, positioning it irl oppositiorl ro 'theoretical' or 'general' (and hence more 

sophisticated?) work. As Smith ( Ib id )  puts it. 

the danger is that the CLRS project will do iittle more than repeat the empincist 
locality studies of an eariier generation which deliberateiy exarnined individual places 
for their own sake. and not attempt to draw out theoretical or historical conclusions. 
(p.62) 

However, not only do Smith and Duncan appear to forçet that the CURS researchers were 

well aware from the inception of the project that their work would have to be theoretically 

grounded if they were to "emerge from the morass of statistical information" (Smith 

1987:62), but there is a strong tendency on the pan of these writers as well to equate local 

or micro-scale research with mere description, whereas the study of rnacro-level phenornena 

is presented as tzecrsmriiy more theoretical in orientation. Of course. as Massey ( 1991) 

makes clear, it is an "accusation which could only ever be made from a view of the world 

which equated empirical generalizability with explanation" (p .  130). Still. even more 

pemicious in this context is the deçree to which certain critics. among them Harvey ( 1989), 

associate locality with a politically reactionary (or at least questionable) practice, thereby 

implying that locally-based activism, such as that documented by Meeçan ( 1989) (under the 

auspices of the CURS initiative) in the outer estates of Merseyside. is inherently panicularistic 
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and antipathetic to place-transcending solidarity (Massey 1 994). Without sugesting that 

place-based action is never particdaristic (for it often is), surely it is irresponsible simply to 

cast one's gaze towards the ever-receding promise of socialist revolution, as Harvey appears 

to do, while ignoring or castigating those who seek to effecr positive change through a 

progressive politics in place? For, as Lefebvre ( 1 99 1 ) asserts. such efforts occasionally 

"allow something other to break the bamers of the forbidden [author's emphasis]" (p.3 79). 

Destabilizing dualities: feminisrn and space 

Of course, localized poiiticai activism is not the only tarset for Harvey's barbs. As several 

cornmentators have noted (Deutsche 199 1 ; Massey 1 994: Rose 1993 b). he also appears ready 

to discount ferninism's contribution to a critical practice, reducing it to yet another 'rne-too- 

km' (as Deutsche puts it) that serves to draw attention away from the 'real' issue at hand, 

narneiy the stniggle against capitalism. Whether or not this is an entirely fair assessrnent of 

Harvey's argument, it is certainly tme that brush-offs of this sort have been an a l  too common 

response on the part of mainaream social science to many of the concems raised by feminists. 

Still, within Geography at least there is a sense that. despite continuing inequities in such areas 

as the hiring and promotion of women academics. feminism and feminist theory have begun 

to make significant in-roads in a wide range of disciplinary specializations, from economic 

Geography to regional studies (Bowlby. Lewis, McDowell and Foord 1989: Bondi 1990). 

Needless to say, space has not been lefl untouched by these eEons. with feminist geographers 

at the forefront of those seeking to refute clairns made about its essentially unproblematic and 

transparent nature, while arguing instead that both space and individuals' perceptions of if are 

profoundlygrr~dered, and that any analysis which fails to take this into account is likely to be 
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seriously flawed (Massey 1994). Without pretending to offer an exhaustive survey. in the 

pages that foIlow 1 will trace the outlines of this stili emerging critique, emphasizing al1 the 

while the degree to which it has provided the basis for alternative. feminist conceptualizations 

of space and place. 

If ferninists' initiai engagement with human Geography in the mid- to late- 1970s was 

focused upon uncovering the extent to which the discipline was implicated in the erasure of 

women, both as practitioners and as subjectç of analysis (Bowiby rr al. 1989). this soon 

expanded to take in additional concerns, most notably (in relation to the present discussion, 

at least) the relationship between space and gender. While acknowledging ( following 

Mackenzie [1989]) that the earliest explorations along this vzin soughr simply to situate 

women and their activities in space, under the influence of socialist-feminisrn this work 

evolved to encompass the more ambitious aim of explni~titg observed differences in women 

and men's spatial practices in terms of their underlying social causes (Ibid).  In this way. 

writers such as McDowell ( 1985) and Mackenzie and Rose ( 1983) argued persuasively that 

the spatial organization of the modem capitalist city, far from beinç the mere reflection of 

rational and value-neutral planning pnnciples (as had been commonly assumed by spatial 

scientists), is in fact the manifestation of an historically-specific çender ideology. built around 

the radical separation of the city's public sphere (the domain of work. production and men) 

corn that of the private (the space of leisure, reproduction and wornen). Moreover. even as 

the authors acknowledged that this separation was never as absolute as the cateçories might 

at first suggest, the ideology underpinning thern has served nonetheless to naturalize (and 

inscnbe in space) an oppressive gender order based upon the relegation of women to the 
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spaces of domesticity, where their unpaid reproductive labour is expropriated fiom them. first 

by their husbands and secondly (through their husbands) by capital. 

Although the above account has been subjected to a number of critiques. panicularly 

with respect to its theorization of patriarchal capitalisrn (See. for example. McDowell 199 1 ). 

its underlying message, that urban space is penneated by the legacy of both past and present 

gender ideologies, has nonetheiess had a significant impact upon ferninist scholarship 

penaining to the interconnections between space and gender. In the first instance. this is 

evident in the contributions of early feminist indusrrial jeographers. who drew upon the 

notion of the 'city of spheres' in order to explain the ferninization and decentralization of 

manufacturing ernployment in Great Britain in the late 1960s and early 1970s. arguinç that 

many firms had re-located their operations to the suburban areas of peripheral cities as a 

means of capturing women workers recently 'fieed' ont0 the labour market by virtue of their 

husbands' loss of employment in heaw industry (Bowlby et cd. 1989: Massey 1994). 

Moreover, as the 1980s wore on this work became increasinçly nuanced. as feminist scholars. 

often in the context of locality research. demonstrated not only the significance of spatial 

variation in gender relations to processes of local economic change (Bowlby rr trl. 1989). but 

highlighted as well the deçree to which women were actively re-confiçunng existin- spaces 

and appropriating new ones as part of their overall response to the impingement of 

restructuring forces upon their cornmunities ( M a c k e ~ e  1987; England 199 1 ). As Mackenzie 

(1989) argues, central to this latter process was the transcendence of the barriers separating 

the public h m  the private. with women engaging in the 

alteration and extension of the domestic workplace to incorporate economic activities. 
Women's space now encompassed not only resources for private family life. but also 
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resources for providing public services and for waged work. (p. 1 17) 

While al1 of the scholarship discussed thus f a  draws upon the notion of a gender 

ideology inscribed in space chiefly as a means of accounting for the gendered nature of the 

organization of the space economy, other h t e r s  making use of it have done so from what 

might be called a 'social control' perspective, emphasizing instead the manner in which the 

gendenng of space is implicated in the management and surveillance of women's movements, 

behaviour and activities (Pain 199 1). Thus, scholars such as Wilson ( 1  99 t ) and Swanson 

( 1  995) have sought to demonstrate that the dichotomization of public and private space in 

nineteenth century capitalist cities was intimately bound up with bourgeois (male) fears 

reçarding women's unbndled sexuality, and in particular its potential to erode dominant values 

while promoting disorder and assorted urban 'pathologies' (embodied by such figures as the 

prostitute and the kieptomaniac). In this way, it became essential (fiom the perspective of the 

city 'fathers') that women's penetration of the public sphere, where ihey were no longer under 

the watchful gaze of their husbands or fathers, be circumscribed. As Swanson argues. this 

process involved the careful (if implicit) labelling of spaces as either female or male. with 

women's legitimate access to the latter restncted to well-defined locales (such as the shopping 

boulevard) and particular times of day ( Ihk i ) .  Needless to Say, t hose who transgressed t hese 

boundanes were faced with the risk or actuality of male violence perpetrated against them. 

something moreover which women have continued to live with ever since. 

Indeed, in ment years this latter issue has itself attracted considerable attention, with 

ferninia geographers undertaking a number of important studies on the spatial expression of 

the threat of violence against women. and its relationship to forrns of patriarchal control (Pain 
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199 1 ). In this contex?, writers such as Vaientine ( 1997) have found that the public-private 

dualism continues to exert a powerful influence over women's violent crime perceptions, 

causing them to be most fearfil in public spaces in spite of the fact that the rïsk of such 

violence is ofien highest within their own homes. at the hands of a male partner or family- 

member. However. even as one acknowledges the significance of this finding, exposing as 

it does the falsity of a dichotomy built around the secunty of the private realm and the 

irrsecurity of the public, Valentine's study includes another, equally important message. 

namely that there exists a diversity of opinion crmwrg women as to their perceptions of 

dangerous places. As she puts it, these Vary "for each women (sic) over tirne according to 

her past experiences of first and second-hand information. her changing sensitivity to fear 

information and her social context" (!992:28). -4s one miçht imagine. this is an extremely 

significant insiçht, not only because it points to the weaknesses inherent in any account which 

assumes that dl women are equally susceptible to the risk or fear of violence. but also because 

it serves to highlight a more general shortcoming in a great deal of feminist geographical 

research in the 1970s and early 1980s, specifically the rendency to privilege the e'tpenences 

of a certain type of woman (ie. one who is Young. white. Western. middle-class and 

heterosexual) over those of al1 ot hers. 

However. over the course of the 1980s the untenability of this position has become 

increasingly apparent, as Black feminist scholars in particular have noted that mainstream 

feminism's portrayal of domesticity as necessarily embodying patriarchal social relations 

simply does not reflect the life-experiences of many Black women. who tend instead to think 

of the home as a safe haven fiom the racism that is endemic elsewhere in Western society 
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(Bowlby ri al. 1989). Spurred on by this criticism, as well as others like it. ferninist 

geographers have become progressively more sensitized to "the significance of contelit in 

shaping women's lives and to the intersection of çender with other forms of difference" 

(Monk and Katz 1993:4), leadinç them in tum to engage in forms of research which explore 

the ways in which women's diversity translates into differential experiences of space and place 

over the life course. Doreen Massey (1994). for one, has responded to this challenje in a 

particularly innovative fashion, arguing not only that space and tirne should be thought of 

together, as mutuaiiy constituted out of the interplay of social relations. but that there esists 

in the lived world .. a simultaneous multiplicity of spaces: cross-cutting, intersecting, 
aligning with one another, or existing in relations of paradox or antagonism. Most 
evidently this is so because the social relations of space are experienced differently. 
and vanously interpreted, by those holding different positions as pan of it. (p.3)  

In this way, the task at hand for feminism (as indeed al1 progressive '-isms') is not so much to 

posit a singular experience of space that is grounded in one's çender. 'race' or class position. 

but rather to ascertain how unequally-powerful groups and individuals. each imbued with 

distinct histories and social characteristics, attempt to use, appropriate and definr the spaces 

around them, shaping, and being shaped. by these spaces in the process. By adopting such 

an approach, not only does one avoid the son of dichotomous thinking that pewades Western 

social theory and practice (ie. through the privileging of such categories as male-fernale. 

public-private or time-space), but one is rendered sensitive as well to rhe importance of power 

and strategy, both in allowing dominant groups to impose panicular meaninçs upon the 

spatial (through for example, the coding of public space as 'male') and in providinç a basis 

for those who would seek to challenge such meaninçs. 
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Situating the geography of post-modernity 

Ofcourse. even as one acknowledges that feminist geographers have gone funher than most 

in attempting to give voice to the 'Other' in their conceptuaIizations and research pnonties. 

it should be noted that questions of dï,$frrrt~-r are becoming increasingly salient for 

Geography as a whole, as its practitioners gapple with that particular conjuncture of events 

which Michael Dear (1988) refers to as the 'post-modem challenge'. While Dear hirnself 

emphasizes the roie of recent developments within the discipline and in social theory more 

generally in precipitating the current period of ferment. others. arnons them Soja ( 1989). 

suggest that its roots lie deeper. in that the 

same cnsis-induced rhythm that ripples through the macro-histoncal geography of 
capitalkt cities and regions is seen reflected in the history of critical theoretical 
consciousness. creating an interlockinç sequence of 'regimes' of critical thought (p.3). 

Regardless of whether or not Soja is justified in making this ambitious claim, few would 

dispute the fact that the conceptual tools which had served human Geography so weil in the 

1 960s and 1 970s were appearing increasingly lacklustre by the 1 980s. as geographers sought 

to corne to terms with ( N I I ~  dilin) changes in the socio-spatial organization of Western 

societies that were quite simply at odds with the progress-onented assumptions built into 

many of their eariier theoretical models7. Aithough recent debates within the discipline would 

tend to suggea that geographers' response to this stare of affairs has been lirnited to either a 

dogged adherence to the old methods or a whole-hearted embracement of an anti- 

foundationalist post-modemist theory (Graham 1988; Pile and Rose 1992). t here have 

7 Crrtainl~ the most ob~ious ssamplc of this b-pe of change would hc the return of large intbmril wonomic 
sectors to such 'ivorld cities' ris New York and London. Sec Sassen ( 199 1 ; 1994 ). 
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nonetheless been a number of scholars who have attempted to engase in a sornewhat more 

constructive dialogue with post-modernism, though remaining al1 the while within a broadly 

modernist paradip. In this section I will consider one such engagement. that of David 

Harvey ( 1989) in 7he Corrdirio~z of Posrmodercriy, whose work is significant in this regard 

not only on account of the seminal weight attached to it both by geographers and non- 

çeographers a1ike8, but also because it represents an attempt to re-invigorate historicd 

materialism in light of the realities of the post-modem era by making space central to its 

analysis (Lagopoulos 1993). 

From the outset. it should be emphasized that Harvey is not. nor bas he ever been. a 

partisan of post-modemism: his interest lies. rather. in the fact that it seems set 

to play a crucial role in defining the trajectory of social and political developrnent 
sirnply by vinue of the way it [has] defined standards of social critique and political 
practice. ( 1989:viii). 

This is an important point to grasp, both to avoid any possibility of subsequent confusion 

(afler di ,  Soja does refer to him as a 'post-modern geoçrapher' [ 1989:SI). and to foregound 

what is surely one of the book's principal aims. namely the reclamation of the initiative in 

standard-definition on behalf of modemism. by arguinç that the 'post-modern condition' is. 

in the  final analysis. rnerely one manifestation of the cultural logic of late capitalism (to 

borrow a phrase from Jameson [1981]). In order to make this case. Harvey presents the 

reader with two interlocking histories, the one a coarse-grained oveMew of the putative 

transition from fordist to tlexible accumulation in the capitalist West. the other a more 
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nuanced presentation of the shift From modem to post-modern cultural foms. values and 

practices. While Harvey's account of the former is relatively straightforward and non- 

controversial (at least arnong those sympathetic to the post-fordism hypothesis). his 

discussion of cultural change is far less so, and takes him ont0 some rather delicate conceptual 

temtory in the process. 

In short, he grounds his argument in the observation that the dominant foms of 

cultural expression in Western societies underwent something of a sea-change in the period 

1968- 1972, as the long hegemony of modernism, with its faith in absolute truths. linear 

progress and rational planning, began to give way under the weiçht of the 1960s counter- 

cultural critique to increased fragmentation* ep hemerality and discontinuity ( 1 989: 3 5-3 8). 

symbolizing for the author the emergence of the 'post-modern condition' into the mainstrearn 

of Western social life. Moreover, as Harvey goes on to argue. this condition has corne to 

dorninate a wide range of cultural domains, rançing from art and architecture t O social t heory 

and popular culture, and in each case can be characterized not only by its rejection of the 

linearity. order and 'grand narratives' of the modem era, but also by its de-privileging of 

notions of ternporality and 'depth' in favour of a "fixation with appearances. sufices. and 

instant impacts that have no sustaining power over tirne" (Ihid. 38). 

For Harvey, this latter development is crucial. as it provides the basis for his 

subsequent argument that individuals' changing experience of space and time since the early 

1970s (as rnanifested in the 'post-modem condition') LW, be d.riucr!r- refcltrd to a set of paraliel 

changes in the global politicai-economy, involvinç principally the internationalization of 

financial markets and the speed-up of capital turnover time, which mark in tum "another 
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fierce round in the process of annihilation of space through time that has always lain at the 

center of capitalism's dynarnic" (IhiJ.293). Althouçh it is important to recognize that 

Harvey, in making this statement, wisheç to emphasize (comrn such theorists as Lyotard and 

BaudriUard) the degree of continuity between fordist modernity and flexible post-modemity. 

this not should be taken as indicative of his support for a simple retum to traditional fonns 

of Mamist anaiysis, along with their unfortunate tendency to privileçe time over space. 

Insisting that there is "much to be learned from aesthetic theory about how different forrns 

of spatialization inhibit or facilitate processes of social change" (ibid. 207). he devotes much 

of the latter half of the book to precisely this task, deploying the concept of 'time-space 

compression' as a means of coming to terms with the interrelationship between post- 

modemity and the broader dynarnics of global capital restructunnç. underlininç in the process 

the continued relevance of (a spatialized) historical materialism in this post-modem açe 

However, even as one acknowledges the persuasiveness of Harvey's argument. it is 

nonetheless instructive to consider the work's shortcomings as well. of which three are 

particularly salient in the context of the present discussion. In the firsr instance. throughout 

his account Harvey places considerable emphasis upon the logic of capital as a structuring 

force, both in the transition from rnodemism to post-rnodemism, and in representations of 

space more çenerally. Without wishing to dispute the premise that the dynarnics of capital 

accumulation have played a vital role in both of these areas, the author is clearly at risk of 

falling into economic andor class reductionisrn when he implies that these processes are a 

reflection of the logic of capital alone (Ibid 306-307). while failing to give serious 

consideration for example the degree to which the modemkt project was thoroughly çendered 
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Moreover, this lads directly into the work's second weakness, namely the insufficient 

attention it pays to the radical potential irnplicit within post-modemists' affirmation of the 

'Other', and to the lessons that this might hold for a re-invigorated - and more inclusive - 

critical practice. Again, while the author is cenainly justified in pointing out that affirmation 

without access to more universal sources of power is of little use to marçinalized groups, and 

rnay actually serve to disempower them by "ghettoizing them .. within the specificity of this 

or that language game" ( 1989: 1 17), it is important to remember that this need not trecrsscrri/y 

be the case, nor must it inevitably follow that their subsumption under a universalized class 

politics is the only means by which "the fetishisms of .. social çrouping" (lbid.). so decried 

by Harvey, might be overcome. Instead, one would be much better served by recognizing 

that individuals' identities. like their stmggles, are multi-faceted. and that, in recognition of 

this diversity, unity of purpose "must be graduaily built up upon the articulation of differences 

and individual expenences" (Hadjimichalis and Vaiou, quoted in Massey l994:X3). Perhaps 

not surprisingly, Harvey is similarly pessimistic in his discussion of the fragmentation of space 

in the face of a universalking capitalism. arguing t hat the stress and insecurity engendered by 

the latter have prompted individuals increasingly to find solace in the rootedness of place. and 

in parochial place-bootd struggles whose efect, ironically enough, is to contribute to the 

"very fragmentation which a mobile capitalism and flexible accumulation can feed upon" 

( l98WO3). As 1 argue above, not only does such a position give inadrquate credence to the 

potential for a progressive sense of place, one which is "extra-verted. which includes a 

consciousness of its links with the wider world, [and] which integrates in a positive way the 
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global and the local" (Massey 199365). but it also effectively rnarginalizes the very forms of 

political activism which are often ideally positioned to confiont capital where it is most 

alnerable, that is to Say, br place (Merrifield 1993). 

RESTRUCTURING TAE GLOBAWLOCAL: FROM ABSTRACT TO DIFFEREN- 
TIAL SPACE? 

Stiii, it should be emphasized that to critique Harvey in this way is not to reject the underlying 

thmst of his argument. that profound change is afoot in the manner in which individuals 

experience space and time. and that capitalism is deeply implicated in this process. However, 

by the same token it is also clear that his work suffers from a number of shortcomings and 

dences, thereby undermining its usefulness as an appropriate mode1 for the conceptualization 

of the socio-spatial dynamics of state and capital restmcturing. How then to proceed? In 

this section. I will seek to build upon the scholarship of Henri Lefebvre in order to develop 

an alternative framework, one which acknowledges (in a fashion similar to that of Harvey) 

the central role played by capital in the progressive 'abstraction' of space in the current era, 

yet which is sensitive to the salience of other forces as well (cg. the state, pairiarchy. 'new' 

social movements), in contributing to the production of abstract space and in engaging in 

oppositional projects whose objective is precisely t O undemine its production or oppose its 

effects. However. before proceeding to this task it is first necessary to consider Lefebvre's 

own understanding of spatiality, both in order to outline its essential features and to identify 

any intemal weaknesses or lacunae that might serve to duIl its critical edçe. 

Engaging Lefebvre 

As 1 have already suggested in my discussion of the 'new' Geography above. Lefebvre was 
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science, not only on account of its generally close association with state and para-state forces, 

but also because it was predicated upon a questionable understanding of space, one which 

assumed that it is possible to analyse spatial structures and spatial relationships independently 

of their social context. Moreover, as Lefebvre ( 199 1 ) makes clear. this understanding is itself 

indicative of a wider dislocation in Western thought since the time of Descartes. charactenzed 

both by the emergence of social, physical and mental space9 as distinct conceptual categones. 

and by the subordination of the first two to the latter, which in tum has become the "locus of 

a 'theoretical practice' .. separated out from social practice and .. [set] up as the auis. pivot 

or centrai point of Knowledge" (p.6). For Lefebvre, this latter process. which has led to the 

championing of mental space as a field of (apparently) absolute and entra-ideological 

knowledge existing bqwitl  the domain of lived experience. has been extremely pemicious in 

its effens, contnbuting irirrr afia to the progressive de-corporealization of (Western) space 

in the modem era, as representations (ie. of bodies, 'thngs' and indeed space itself) have corne 

increasingly to dominate and displace that which they represent. 

Given this state of affairs, Lefebvre ( I b i d )  considers it vital that a r m ~ i q  theory of 

space be developed, one which is not only capable of re-uni&ing the social, physical and 

mental fields, but which is grounded as well in the inregration of 

levels and ternis which are isolated by existing spatial practice and by the ideologies 
underpinning it : the 'micro' or architectural level and the 'macro' level currently 
treated as the province of urbanists, politicians and planners; the everyday realm and 
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ephernerai; and so fort h. (p. 64) 

As a means of accomplishinç this ta&, Lefebvre (Ibzd ) argues that the Manian notion of the 

production of things I I  space should be extended in order to take in the production of space 

itself (pp.36-7), a process characterized by the author as encompassing three interrelated 

moments, namely spatial practice, representations of space and spaces of representationl". 

In the first instance, spatial practice refers to that which 'secretes' a society's space. riving it 

meaning and (relative) coherence by vinue of a near-infinite number of gestures. actions and 

flows. ranginç fiom the daily routine of a woman living in a suburban housinj project without 

access to an automobile to the national and international networks over which people. goods 

and capital circulate fiom place to place with (seemingly) ever-greater ease and speed. 

While Lefebvre notes that such practice generally embodies an element of 

'performance' or strategy, typified by the carefùlly-chosen route that the woman from the 

previous example is likely to follow as she retums home at niçht in order to minimize the 

likelihood of violent assault, he also emphasizes the role of spatial practice in circumscribing 

and constituting the representations of space and the spaces of representation which toçether 

serve to define particular societies' socio-spatial order (see Figure 2). With regard to the 

former, Lefebvre argues that these miçht be understood to be the domirimu spaces in any 

çiven society. Shot through with ideology and understanding, they are implicated in the 

subordination of the established relations between objects and people to 

' O  Foliowng the practicc of Str.\v;iri ( 1995). 1 \viIl use 'spaçes uf reprssentntiim' t ~ )  Jentitc whal Nicholson- 
Smith in hs transiatton o f  La producriort de I'espacr rcfcrs to  as 'rt~rcsentationai spricc' 11s Stwiir~ pcirnts out. not 
only is the former tetm less conhsing, but "it is aIso more ~ ~ g g ~ d l \ ' c .  subile. and closer tu the French" (p .6  I O  ). 



an overarching (albeit always provisional) loçic and rationaiity (p.4 1). as seen for esample in 

the meticulous order and endless replicability of the 'planned unit developmenr s' which grace 

the urban finges of ail too many North Amencan cities. Spaces of representation by contrast 

are directly liwd, unmediated by Logos. overlaying physicai space and given shape through 

the syrnbols and practices associated with its 'users' or 'inhabitants'. Specifi cally. these are the 

spaces of the "clandestine or underground side of social lifet' (p.33). ranging from the village 

square to the squatter settlement, whose relationship with representations of space. though 

not necessady contradictory at any given moment in time". invanably contains the potential 

for conflict, simply by virtue of the alternative 'codinç' of space which they provide. 

Moreover, to Lefebvre's mind the likelihood of such conflict has increased 

I l  Modern-da! China and the ancient Grtuk cih-state are arnong the r.\arnplcs otTercd hy i.ctCh\~c c)f.;txictit.s 
in ivhiçh representations of space and q m e s  of reprewntation esist in a state ~t'hrtnriony. 
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dramaticaily in the modern era, as the exigencies of power and profit have conspired to 

produce a representation of space in which transparency (to facilitate surveillance) and 

homogeneity (to facilitate exchange) are paramount, while only 

the narrowest leeway [is left to spaces of representation]. which are limited to works, 
images and memones whose content. whether sensory, sensual or semal. is so far 
displaced that it barely achieves symbolic force. (p.50) 

However, as Lefebvre is quick to point out, despite the fearsome array of forces mobilized 

in support of this project (including the coercive power of the modem nation-state). 

domination of space in its entirety remains elusive, undermined by differences which "endure 

or arise on the margins of the homogenized realm, either in the fom of resistances or in the 

form of extemalities ( lateral, heterotopical. heterologicai)" (p.3 73). In t his way. strugçles 

over the 'coding' of space acquire a political significance for Lefebvre that is seldom seen 

amongst Mamist writers, and he devotes considerable energy to the task of delineatinç the 

range of strateçic and tactical interventions undertaken by individuals (at the levei of spatial 

practice) in order to secure or subvert the dominance of a particular representation (this is an 

issue to which 1 wiil return in the following sections) (Allen and Pryke 1994). 

Furthemore, Lefebvre's account can also be disthguished from that of many of his 

contemporanes" by the importance he attaches to "the human body [as a means of] 

understanding . . the connections between power and space" (Stewart l995:609). Thus. as 

Figure 2 suggests, not only does he consider the body to be capable of prodrrcit~g space in its 

own right, through its various actions' çestures and rnovements (ie. through spatial practice), 

12 Remembsr. The Pt-odzlcriort of Space \vas onginall- published in 1374. an Fra in hich st~uctural Marsism 
continucd to dominate French intelltxtual circles. 



78 

but he also messes the degree to which bodies are themselves subject to the determinants of 

that space (Lefebvre 199 1 : 195), something which has led increasingly in the modem era to 

their domination and hgrnentation at the hands of a range of "overpowering forces. including 

a variety of brutal techniques and an extreme emphasis on visualization" (Ib id:  166). Still, 

even as Lefebvre acknowled~es that al1 bodies have suffered under the aegis of abstract 

(dominated) space, he is careful to note that its effects have been particularly marked with 

respect to the femnlr body, whose 'pulverization' has been brouçht about throujh the 

combined efforts of patriarchy and capital. and reflect the latter's attempt to transfom 

women's bodies into a commodity. into exchange value. into a series of "images of advenisinç 

(where the legs stand for stockings, the breasts for bras, the face for male-up. etc.)" 

(Ibid : 3  1 O). 

Without wishing to delve too deeply into questions surrounding the fragmentation of 

the body at the moment (as this will be discussed in çreater detail below), this issue is 

nonetheless useful in pointing to the true nature of Lefebvre's aims in Ihr Prohcrioir of 

Spncr. Quite simply, he does not consider the development of a 'unified' (or indeed a-) 

theory of space to be a worthy and in itselt rather. it should oniy be the first step in a much 

larçer, revolrrrio~~ary project. whose uitimate goal is to reverse the pernicious effecrs 

engendered by the domination of bodies and spaces. by making the "reappropriation" of the 

body, in association with the reappropriation of space. into a non-negotiable part of its 

agenda" (Ibid : 166-7). While not seeking to pass judgernent on the relative merits or demerits 

13 Fur Lt.t'eb\~e. appropriated spacz enjoys a dialwtical reIatronship ni th  dominateci spacc. . L4'hiIt: rhc !atter 
denotes a spacr "transtom~xi - and mediateci - by tcshnolop, by practice" ( 199 1 : 164 ). thc hmer  rt'frrs to a "naturd 
space mdi i i t d  in order to seme the nc& and possibilities of a p u p "  (Ihiti.. 165 ). 
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of this larger project, there can be little doubt that the conceptual fiamework itself offers a 

usehl basis upon which to undertake critical analyses of space-relevant struggle. provided of 

course that one remains sensitive to its weaknesses. which are at least in part attributable to 

the particular manner in which the author presents his arsument. 

This is perhaps most evident in Lefebvre's discussion of the relationsliip between 

modes of production and the production of space. Thus. even thoujh Gregory ( 1991a) is 

largely justified in ar-ging that Lefebvre. unlike scholars such as Harvey, appears to be quite 

sensitive to the dangers of collapsing social space directly into a panicular mode of 

production. one is nonetheless lefl with the sense that Lefebvre sornetimes forgets himself. 

and attempts to establish a direct causal link between the two, running the nsk of falling into 

economic reductionism in the process (See, for example. Lefebvre lc)78:ZG-90). While one 

can only sumise that Lefebvre does this as a means of integratins his work more readily into 

a broader ManUn praxis. by the same token it should be noted that this is only an occasional 

lapse; as Gregory (1994) States, for the most part he "eschews [this type of] causal analysis 

aitoçether" (p.398). Indeed, one might even go so far as to argue that Lefebvre's apparent 

inconsinencies are largely a funaion of his writinç style, and his seemingly singular ability to 

hstrate his readers "with digressions and gratuitous swipes at other scholars. and with 

rnysterious phrasings. inconsistent usages, and disorganized development of content" 

(Molotoch 1993 393) .  

Along somewhat different lines, despite the obvious analytical power of Lefebvre's 

conceptual 'triad'. one must be carefùl in following the author into an overly literal application 

of its premises in the contea of one's own work. Quite simply. while Lefebvre places 
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considerable stress upon the extent to which spatial practice. representations of space and 

spaces of representation form discrete categories, he devotes rather less attention to the 

degree to which they overlap in practice. In this way, as .Men and Pryke ( 1991) point out, 

not only does he strip "formal representations of space (conceived space) of the 'eieryday' 

spatial practices [sic] which produce and secure a dominant coding of space" (p.451). but. 

by establishing a direct, categoricai link between spatial practice and perception. he "distorts 

our view of such practices [sic] as unmediated by concepts or at one remove from lived 

experience" (Ibid j. Of course. given these problems one cannot but agree with Allen and 

Pryke as they argue in favour of a 'nominal' or 'descriptive' interpretation of Lefebvre's 

conceptual moments, rather than one which attempts to position them within a definitive 

logical system (Ihid ). 

The production of abstract space 

Still. even as one acknowledges the attractiveness of such an interpretation. the question of 

how Lefebvre's approach might be usefûlly deployed at a somewhat more cornples-concrete 

level of anaiysis remains largely unaddressed, a significant gap which I will seek to fil1 in the 

discussion that follows. As a preliminary step, however, it is necessary to retum once more 

to Lefebvre's conceptual fiamework, and in particular to its role within the author's broader 

critique of Western society. In short, as 1 have already suçgesred in the previous section. to 

Lefebvre's mind the relationship between the three moments in the production of space. far 

from being rigid or unchanging, is in fact characterized by a significant degree of contingency. 

which is itself operative at a wide range of spatio-temporal scales, from the micro to the 

macro. White recognizing that the ambitious nature of Lefebvre's project leads him to 
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consider both extremes during the course of his analysis. particularly relevant in the present 

context is his (unarnbiguously macro-scale) history of Western social space. a wide-ranging 

account in which he seeks to document a senes of fundamental changes that have taken place 

at the Ievel of representations of spaces and spaces of representation over the past three 

millennia. 

Quite simply, Lefebvre grounds his argument in the observation that whereas the city- 

States of classicd Greece tended to embody an absolzrre space. in which the conceived 

(representations of space) and the Lived (spaces of representation) moments were experienced 

as one, under the rule of the Roman empire this unity was effectively shattered, as Logos (in 

the guise of Law and private property) was brought to bear upon space in its entirety. 

separating out and pnvileging the conceived moment as it did so. In tum. t his set into motion 

a process of abstraction whose significance would not become fully apparent until the 

Enliçhtenrnent era, when a particular mode of Msualization (built around notions of Canesian 

rationality and Euclidean geometry), in combination with the nascent logic of capital 

accumulation and state power, would be implicated in the creation of spaces increasingly 

given over to exchange and surveillance, at the same time as lived (everyday) esperience was 

pushed ever more effenively towards the margins of the social realm. However, despite this 

early proliferation of abstract space in metropolitan Europe. it is only in the present century. 

foliowing a "leap fonvard in the productive forces (in technology, in knowledge, in the 

domination of nature)" (Lefebvre 199 1 : 102-3), that its reach has become tnily planetary in 

scope. leading Lefebvre to muse upon the possibility of a not so distant future in which the 

commodity occupies ail space. and where use value is everywhere subordinated to the 



hegemony of exchange value (Ibid :2  19-20). 

However. even as one acknowledges that Lefebvre is. by his own account. being 

deliberately provocative by speculating in this way. this should not detract fiorn the 

significance of his larger argument. that social space is increasingly comins under the sway 

of abstraction, and that capital and the modem nation-state. by vinue of their totalking logic 

and global strategies. are deeply implicated in this process. Neediess to Say, this is a potent 

observation, providing one not ody with a basis upon which to link power and (social) space, 

but also with a fiame of reference whose applicability extends well beyond the bounds of 

Lefebvre's own argument. In the following paragraphs 1 will explore these daims in greater 

detail by relating them to what Lefebvre considers to be the two central means by which 

abstract space is produced and sustained in the modem era namely 'commodification' and 

'bureaucratization"". 

With the proliferation of capitalist production and exchange relations over wider and 

wider swathes of the planet's surface. Lefebvre argues that these have brought in their train 

a particular process of commodification, whereby the loçic of the commodity has been 

extended to space itself. homogenizing ami frapnem.rirrt it in the process. How is this 

possible? In short. as Lefebvre (Ibid ) makes clear. although capitalism has always placed a 

great deal of importance upon interchangeability. which is not surprising considering the fact 

that goods must be readily comparable (ie. it must be possible to reduce differences between 

thern to monetary or other quantifiable terms) in order to be exchanged, over the course of 
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the twentieth century there has been something of a shift in focus. fiom an emphasis upon the 

interchangeability of goods i r ~  space, to the interchangeability of space itself On the one 

han& this is seen in the development of world-wide grids of propeny relations and property 

markets, çiven concrete form by the tram-nationalization of architectural style and building 

technology, which have served to underpin the emergence of real estate and construction as 

a globaked and dynamic (if highly unstable) economic sector (pp.335-6). On the other. this 

is also seen in the constitution and articulation of vast exchange networks. over which 

commodities flow in ever greater volumes and at ever higher speed. and which have 

contnbuted in tum to the development of an (apparently) homogenous jlobal space where 

relative location (te. place) has lost much of its importance and where "centrality now aspires 

to be total [author's emp hasis] " (p. 3 3 2). 

However, as Lefebvre is quick to point out. despite the seeminç inexorability of this 

process of hornoçenization, it is countered at every turn by the fact that 

[elach location, each link in a chain of cornmodities, is occupied by a fhiri,g whose 
particular traits become more marked once they become fised, and the longer they 
remain fixed, at that site; .. [tlhe space of the commodity may t hus be defined as a 
homoçeneity made up of specificities [author's emphasis] (p.34 1 ). 

As one miçht imagine. this is an important observation, serving not only to highlight the fact 

that commodities' existence (as indeed their production and consurnption) is invanably 

localized in particular places, but also to underscore the salience of the larger paradox 

inherent within capitalia space, that it is "homoge>ioz~sye~ ~ 7 t  hr  snmr lime broktw r1p imo 

fiugmr~its [author's emphasis]" (p.342). Needless to Say, this is a contradiction which is likely 

only to grow sharper in the future, as more and more disparate places are incorporated into 

global networks and circuits of exchange, and as places are increasingly forced to rely upon 
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their 'distinctiveness' (however sanitized or contnved this may be) as the principal means by 

which they are able to attract inward investment and migration. 

Sta, it should be stressed that a number of powerfui social forces are arrayed against 

the development of a tm1y autonomous capitalist space. not least of which is the nation-state 

itself. much of whose strength denves precisely fiom its ability to intervene arnongst the 

various capitalist interests rooted in its territory. Although Lefebvre's prohlintn~iq~w of the 

state in 7hr Prdrction of Space is generaily not as well-developed as one might have wished, 

he is sensitive to the importance of the relationship between capital and the state. and devotes 

considerable attention to it within his larser account of spatial bureaucratization in the modem 

era. Not surprisingly. the relationship is portrayed as a rather contradictory one, 

encompassing both a 'collision' and a 'collusion' of interests. as the state shows itself willing 

to act againa the interests of individual capitals at the very moment that it attempts to secure 

the general conditions necessary for accumulation to continue. 

Indeed. in this latter regard it is instructive to consider Lefebvre's discussion of time. 

and in particular his daim that. because lived time (cg. that which manifests itself in the 

turning of the seasons or the ageing of the body) is characterized by a logic rvhich is not 

reducible to that of either capital or the state, ro~rhrr  these latter actors have sought to erase 

it From the social space of modemity altogether, and replace it with an ernasculated version. 

"recorded solely on measuring-instruments, on clocks, that are as isolated and functionally 

specialized as this time itself" (p.95). Aithough it is not dificult to imagine ways in which 
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capital might stand to benefit fiom this process15. of greater pertinence to the present 

discussion are the benefits denved by the state. not least of which being the opponunity 

(accordmg to Lefebvre) for it to de-emphasize the  importance of time as anythinç other than 

a means of measurement (and thereby obscurin3 the significance of history. with its injustices, 

animosities and revolutionary potential). while simultaneously emphasizing that of space. 

particularly in terms of its role as the embodiment of the state's (tirneless) sovereignty over 

Indeed, to Lefebvre's mind one simply cannot over-stress the centrality of space as an 

organizing principle of the modem state; accumulation st rategies and hegemonic projects (to 

use Jessop's terms) necessarily embody a spatial dimension. and this in turn leads 

the state and its bureaucratie and political apparatuses [to] intervene continually in 
space, and make use of space in its instrumental aspect in order to intemene at al1 
levels and through every agency of the economic realm. (p.378) 

As one rnight imagine, this is an important point. underxoring the fact that Lefebvre does not 

simply take the coherence and legitimacy of the state system for granted. but rather considers 

them to be derived directly From the state's strategic interventions 111 and ilworrph space. 

Moreover. dunng the course of his account Lefebvre ( 1978) identifies two dialectically 

related processes which he deems to be of particular relevance in this regard. categorizing 

them (once again) as homogenkation and fragmentation. and arguing that together they have 

contributed to the creation of abstract national spaces in which visualization, order and the 

'phallus' are preeminent, and where "the body no longer has a presence: it is merely 

1s Haug ( 1986). for csarnple. arpès that the crrisure of livrd timc has henctitcd capital h! &lin m g  attmtiun 
au.+. h m  the fact that indi\iduals are insertcd intv an wonornic -stem control1t.J "not 13y Iik's real nccds. but solcl>. by 
the achevernent of surplust.s and profits" (p.89). 



rrpresmred [author's emphasis]" (p. 

Bound up with notions of sovereignty and nationhood. homogenization is perhaps the 

most straightforward of the two processes to gasp. In shon. it involves the state's 

unification/domination of social space through the imposition of a panicular representation 

upon it, one which seeks to erase or marginalize difference white ai the same tirne prornoting 

a sense of universal coherence and transparency. As Lefebvre puts it, 

political space .. does not have the chaotic appearance of that produced by 'private' 
interests. Rather, it seeks to be homogenous. the samr everywhere, irnposing, by 
means of an overarching and ubiquitous rationality, the state's presence, power and 
gaze upon the most remote corners of its temtory (which cease to be 'remote' in the 
process) [aut hor's emphasis] . (lbid : 270)'' 

Paradoxically, however, in order for this homogenous space to be actualized (let alone 

sustained), it is vital that the state be able to subject its temtory to continuous surveillance, 

necessitating the inscription upon it of what Lefebvre ( 199 1 2 8  1 ) calls a 'framework of 

power', whereby space is effectively partitioned and parcellized (frasmented) as a means of 

controlling it. How is t his achieved? 

In the first instance. it entails the installation of a series of (horizontal) 'operational' 

or 'classificatory' grids which allow the various administrative systems ( e g  judiciary. finance, 

healthlsocial service) associateci with the state to regulate and control individuals, and indeed 

social Me more generally, by dispersing, segregating, separating or localking them iir spncr 

( : 3 1 ) .  Thus, to cite but one example, psychiatnc care in Ontario is organized according 

16 "le corps n'a plus de prt%encs; il est seulement reprL;srnrÉ;" 

l 7  'espace datique . n'a pas Ic cuacttirr chaotique de I'espau: produit par ILS rnitirCts <<pn\t.5» 11 zc vcut 
homopine. le nithe partout, selon une rationalitt: de l'identique et du reptititif qui permet dintrmiuirc clans les coins les 
plus recul&- (qui cessent d'eue des <ccoins») la prksnce Ctatiqut.. contrOIc et smt.iilançe." 
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to an entire range of spatial grids. from the delineation of hospital catchment areas to the 

ensemble of spatial routines and controls imposed upon patients within the confines of a 

treatment facility or hospital ward (Dear and Wolch 1987). Moreover, in Lefebvre's ( 199 1 ) 

view this process of horizontal fragmentation is accompanied by an analogous iwrica/ one. 

whereby "centralized power sets itself above other power and eliminates it" (p.282). either 

through the creation of spatial hierarchies, ranking - and localizing - places in the process. or 

through recourse to 'monurnentality' and 'phallic erectility', which are meant to reinforce the 

(patriarchai) power of the state as well as its capacity to subject its citizens to a continuous 

and dl-penetratins gaze (pp.386-7). Needless to say. this latter point is an important one. 

serving not only to highlight Lefebvre's sensitivity to the gendered nature of space. but also 

his more general argument that the state and capital together are implicated in the 

establishment of a particular 'logc of visualization'. whose starkest effect has been the 

objectification of wornen and the subjection of their bodies to a process of intense 

cornmodification (Gregory 1994). However, what is perhaps even more significant in this 

regard is the fact that Lefebvre does not content himself merely with chaning the effects of 

abstraction upon bodies and places (as one might argue Foucault does in his analysis of the 

'micro-physics' of power). but seeks instead to use this knowledçe as a means of saining a 

fuller understanding of processes of resis~utice in the modem era (Stewan 1995). It is 

precisely this issue which 1 will seek to address in the chapter's final section. 

Resistance: strategies, bodies and place 

As 1 have repeatedly suggested during the course of the preceding discussion. for Lefebvre 

(1991) the spatial practice of the nation-state almosr always embodies a strategic or tactical 
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dimension: unifcation and locaiization, dispersion and subdivision are but a few of the myriad 

interventions possible as the state attempts to secure its own intemal coherence in the face 

of restive local authorities; as it stmggles to maintain balanced econornic growh amidst 

capitalism's inherent contradictions; and as it nt-ives to suppress or rnarginalize challenges to 

its own hegemony by social forces operating within civil society. Moreover. within each of 

these contexts space is becorning an increasingly important stake, as the transnationalizatioo 

of capital, the (re-)assertion of regional identities and the proliferation of new communication 

technologies are al1 contnbuting, in one way or another, to the subversion of the panicular 

representation of space with which the nation-state has for so long been associated. namely 

that of a bounded, homoçenous terrÎtory occupied by a "unified and hence homoçenous 

society" @id. 2 8  1). 

However. while these challenges have, if anything, prompted the state system to 

become ever more forceful in its interventions in defence of abstract space. Lefebvre is 

nonetheless adamant in arguing that contained within the latter is a set of contradictions - 

between exchange value and use value. between homogeneity and Fragmentation. between 

quantity and quality - whose resolution lies ultirnately in the genesis of a new kind of 

drfferrttrial space. As one might imagine, the latter is an important category for Lefebvre 

(Ibid),  denoting a space which will not only serve to 

restore unity to what abstract space breaks up - to the functions. elements and 
moments of social practice .. [ but will also] put an end to those localizations which 
shatter the integrity of the individual body, the social body. the corpus of human 
needs, and the corpus of knowledge. (p.52) 

Needless to say, this is an ambitious project, perhaps even a utopian one. and Lefebvre (Ibid) 

has no illusions regarding its imminent conclusion, descnbing it merely as a "dam now 
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beginning to break on the far horizon" (p.422). However, whatever its present or future 

aatus, far more significant in the present context is the degree to which Lefebvre gounds this 

struggle, as Stewart (1995) puts it. in "individuai bodies themselves. through the 

appropriation of space and the exercise of the ability to invent new forms of space - for 

example a space of enjoyment" (p.615). This is a crucial observation. for not only does it 

reinforce Lefebvre's ( 199 1 ) sense of the strong connections between the re-appropriation of 

the body and the re-appropriation of space. but it also serves to underscore his view t hat no 

action is too inconsequential. as 

[a] ny proposai dong t hese fines, even the rnost seemingly insigni ficant. s hakes esist ing 
space to its foundations. dong with its strategies and aims - narnely the imposition of 
homogeneity and transparency everywhere within the pumiew of power and its 
established order. (p.383) 

Of course, in making this aaternent Lefebvre departs quite markedly from what one might cal1 

a 'traditionai' Lefl perspective. which tends to treat with suspicion movements and struggles 

not readily reducible to questions of class, and which continues to manifest itself in the 

writings of David Harvey among others. Lefebvre. by contrast. adopt s a far more i~~clri.riiu 

view of progressive political activism, arçuing that the women's and student movements. as 

well as place-based struggle (eg. for greater local autononiy or againsi economic 

restructunng) al1 have the potential to subvert the totalizing power of the (patriarchal) state 

and capital. either through their assertion of non- or counter-hegemonic interpretations of 

space (as see4 for example, in women 'taking back the night'). or through the establishment 

of "links and networks [ie. outside of existinç state structures]. by directly connecting up very 

diverse places, and by ending their isolation - though without destroying the peculianties and 

differences to which that very isolation had given rise" (p.378). Indeed. in this latter respect 
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one rnight argue that Lefebvre's position is quite close to that of Massey, particularly in tems 

of her defence of the notion of a 'progressive sense of place'. and t hat together t hey hold up 

the possibility of a place-based resistance which is forward-looking rather than reactionary, 

inclusive rather than exclusive. While it is certainly true that such resistance need not 

r~eccssarily be 'proçressive', the prospect is nonetheless intriguing. and it is one moreover 

which I will explore in further detail in the case study that follows in Pan II of this work. 

CONCLUSION 

Having reviewed in this chapter geographers' changins understanding of space in the post- 

World War Two er% fiom the rather stenle and de-politicized conceptualizations associated 

with spatial science to the considerably more dynamic. if less tidy, approaches that have 

emerged from radical Geography (in its various guises) in more recent years. 1 have çone on 

to arswe in favour of a conceptuai fiamework developed by Henri Lefebvre in 7 7 1 ~  P ~ O ~ U C ~ I O I I  

of Spce. In it, he builds upon the notion of a 'socio-spatial dialectic' both to emphasize the 

role of the human body in directlyprocI~~ciirg space (through its gestures. moïements and so 

on), and more broadly to draw attention to the importance of space as a strategic resource 

in its own rîght, and one moreover whose salience is iikely only to increase amidst the 

profound restructuring(s) of the current epoch. As 1 will seek to demonstrate in the balance 

of this work, not only do these attributes render Lefebvre's approach usehl in frarning the 

process of long-tenn care reform in Ontario, but they also provide a solid basis (albeit in 

conjunction with more recent state theoretical work) for rnakinç sense of the socio-spatial 

dynamics of capitalist state formation and rest mcturing more generally . 



CHAPTER 3 

TOWARDS A METHODOLOGY: MAKING THE CONNECTIONS 

§ 

mTRODUCTION 

During the course of the previous two chapters. a senes of conceptual categories and 

relationships was introduced and evaluated, providing the basis for the elaboration of a 

particular orientation towards the capitalist state, as well as the social space in which the latter 

is embedded. However, as necessary as this discussion has been in order ro lay the theoretical 

groundwork for the analysis that follows, by the same token it is clear that additional work 

is needed if one is to ensure that its conceptual underpinninrs are rendered suficiently 

coherent and unified. To this end. the first half of this chapter will be devoted to the task of 

developing an appropriate frame of reference for the conceptuaiization of the state's spatio- 

temporal restnicturing in an era dominated by the crisis of fordism and the unravelling of the 

foundations of the Keynesian welfare state consensus. Following this discussion. attention 

will then shifl to problems of research methodoloçy. and in particular to the set ~Fchallenges 

associated with the implementation of the specific aims and objectives of this study. 

FROM CONCEPTUAL INTEGRATION . . . 
While acknowledging the eaent to which wnters such as Graham ( 199 1 : 1992) and Amin 

( 1994) are justified in their cnticism of the questionable assumptions and over-generalizations 

of the early post-fordisrn and flexible specialization literature, it is nonetheless clear that the 

bases of a distinctly fordist accumulation regime entered into a state of cnsis in the early to 

mid- 1970s. providing a potent stimulus in tum for the on-going restnicturing of political- 

91 
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economic arrangements throughout much of the capitalist West. Needless to Say. the state 

system itself has not remained aloof from these developments, wit h the trans-nationalization 

of capital and the resurgence of regionalist sentiment (it~tei- dia) undermining it s ability ei t her 

to manage the domestic econorny effectively or to secure a protected space for social welfare 

within the bounds of its temtory (Magnusson and Wdker 1 988). Wit hout wishing to suggest 

that there has been a single, unitary response on the part of state forces to these various 

challenges, I will nonetheless se& to demonstrate in the pages that follow that the latter have 

typically resorted to a dual strategy, involving the production of an increasingly frasmented 

and kactured state space. circurnscnbed al1 the while by the heightened surveillance and 

repression of marginalized populations. 

Accumulation and regulation during the long boom: Towards a fordist space? 

From the outset, it should be (re-)emphasized that the use of regulationist concepts in the 

study of political-economic change brings in its train certain dangers. of which one of the 

most pemicious is the erasure of complexity and contingency through the careless priorization 

of conceptual categories and relationships over the social reality which they are purponed to 

represent. In the words of Alain Lipietz ( 1987). 

when labels make us forget concrete analysis, . . we are heading for disaster. Matters 
become even worse when basic characteristics are deduced from those 
categonzations, when we are so blinkered that we see only those aspects of the 
concrete reality of a country that correspond to the appropriate category. (p. 28) 

Thus, if one is to make use of regulation theory in the analysis of actually existing social 

formations, not only is it critical that one pay sufficient attention to local specificities. but one 

must also give an adequate account of the strategic interventions and strategic capacities of 



93 

relevant actors. Of course. as Jessop (1995) maintains, doing so successtùlly is likely to 

require the articulation of regulationist concepts with ones drawn corn other levels of 

abstraction or other axes of analysis, either as a pre-condition for the incorporation of a 

sufficiently wide range of causal mechanisms into one's work, or as a means of corning to 

tems with (for example) the "overdetermination of the (integral) economic functions of the 

. . state by patriarchy and racial relations" (p. 16 1 7). 

In order to illustrate the potential that this type of integrated approacb otiers. it is 

usehl to consider the case of the Canadian political econorny in the post-war era. Quite 

simply, if one were to attempt to explain the evolution of the latter From a conventional 

regdationist perspective. one would likely argue that the shifi towards fordist accumulation 

in Canada and, dong with it. the development of an elaborate system of social welfare should 

be understood primarily in the context of a broad-based class compromise whose principal 

objective was the subsumption of the vast bulk of wape-eamers under the state-sponsored 

hegemony of one or more fractions of the capitalist class (De Vroey 1984: Jenson 199 1 ). 

However. as has been made abundantly clear dunnç the course of the precedine discussion. 

in advancing such an account not only does one risk giving insuficient credence to the 

salience of social relations other than those of class in stnicturing the fordist 'consensus'. but 

one is also likely to fa11 into any number of erroneous conclusions through the unmediated 

application of (abstract) regulationist concepts at what is in effect a relatively concrete level 

of analysis. 

How then to proceed? In the firn instance. one's assessrnent of the relevance of class 

to the development of post-war regulatory and social welfare institutions in Canada will most 
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certainly be found wanting if one fails to consider the key role played by patriarchal sender 

relations (as embodied by the family wage or the male-headed nuclear household), both in 

securing the bases of fordist accumulation for capital. and in legitirnating a social weifare 

paradigm built around a particular set of assumptions regarding the appropriate place of 

women in the family and in society more generaily (Williams 1991: Bakshi el u/. 1995). 

Furthemore. as Jane Jenson ( 1  989; 1990) cogently argues. any attempt to make use of 

regulation theory within a specifically Canadian context must also take adequate stock of the 

country's shifting polirical landscape. which has itself been deeply rnarked by the legacy of 

sharp regional disparities and the weakness of Canada's labour movement. Not surprisingly. 

this in tum leads Jenson towards an account of the rise of Canadian fordism in which she 

attaches relatively Iittle weight to the role of organized labour in stabilizing accumulation 

through the negotiation of a 'class compromise'. whiie emphasizing instead the power of 

federalism to act as an alternative basis for the regulation of Canada's economy and society 

in the post-1945 era. In other words. the Canadian welfare state. rather than beinç pnncipally 

the product of class-centred politics and strusgle, is instead the child of "Depression-era and 

wartime bureaucracies which saw the solution to the problems of the Canadian economy 

residing in a stronger federal govemrnent with the will to intervene in the economy in a 

countercyclical fashion" (Jenson 1 989:8 1 ). Needless to say. this is a potent argument. with 

far-reaching implications in a number of areas, not least of which being the process of interest 

rnobilization in support of Canada's post-war accumulation strategy As Jenson nghtly points 

out, this rnobilization depended crucially upon a discourse of trcuiotr-huilcliirg, one which 

stresseci the "comrnonality of al1 residents of a large and dispersed country. It was founded, 
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as it had been traditionally, on emphasizing the differences between Canada and the United 

States and the role of the state in organizing the nation" (Ihiri- ). 

Whether or not ienson is fuliy justified in attributine so little clout to the Canadian 

labour movement, her work does provide a convincing account of the evolution of Canada's 

post-war political economy, one moreover that is aiso usefùl in highlighting the particular 

manner in which space itself is bound up in the process of developing and sustaining a given 

hegemonic project. How is this so? As the previous chapter's engagement with the work of 

Henri Lefebvre suggests. both the coherence and the iegitimacy of the modem nation-state 

are to a considerable degree dependent upon the latter's ability to produce authoritative 

representations of space. While this ability manifests itself in any number of ways. €rom the 

imposing verticality or contrived timelessness of officiai monuments to the functional 

networks and spatial hierarchies through which state power actuallp flows. ail may be said to 

enjoy a modicum of unity by vinue of their subordination to an overarching logic of 

representation. Thus, with reference to the Canadian case in panicular, one might well argue 

that the mode of regulation which came to be associated with the 'long boom' of the 1950s 

and 1960s rested upon one such representation, under whose agis Canada was consiructed 

as a "single space having one labour market. universal standards for social programmes. and 

a centrai government with responsibility for assunnç the well-being of the whole" (Jenson 

199 1 :62). 

The spatialities of state restructuring 

Of course, even as one acknowledçes the authoritative status of this representation of space 

in the decades irnmediately foUowing the end of the second world war, its hegemonic position 
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should not be taken to preclude the CO-existence of other representations. whether these 

emanate from elsewhere in the state systern or from the wider terrain of civil society. For 

example, the nationalist sentiment fùelling Quebec's 'Quiet Revolution' in the 1960s provided 

the bais for one such alternative. with an ascendant professional class centrally irnplicated in 

the struggle to extend social welfare seMces in the province and, more generally. to came out 

an embryonic rtariotlal space from the confines of existing provincial boundaries (Ibid.). 

However, to the extent that the instruments and ideology of federalism were successful in 

stabilizing accumulation in general throughout this penod. the task of countenng centnfii-al 

social forces, including those associated with Quebecois seperatism, was also facilitated. 

Still, one need hardly recount the entire subsequent history of strained relations 

between the federal and provincial levels of govemment for it to become painhlly obvious 

that this time of relative stability was to be short-lived. As Jenson ( 1990) among others 

makes clear, by the mid- to late 1970s unwelcome developments in the world economy had 

intensified latent contradictions within Canada's own post-war accumulation strategy. while 

at the sarne time calling into question the legitimacy of the hegemonic project that 

underpinned it. Quite sirnply, the declining profitability of the country's leading economic 

sectors during this penod contnbuted significantly to the erosion of the federal-provincial 

partnership that lay at the heart of the latter project, with provincial govemments becoming 

increasingly implicated in a discourse of regionalism and 'province-building' (Srniley 1 987) as 

they sought not only to contest the panicular manner in which their federal counterpan was 

attempting to manage the econorny, but also to legitimate the extension of their own powers 

relative to those of the centre. In essence a disavowal of actually-esisting federalism. this 
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process was characterized by a shift in the country's dominant mode of representation. away 

from one rooted in the notion of a singular national identity (and space). and towards one 

which embraced a rnrriripiicity of identities (and spaces), fractured alonç lines of region and 

language (Jenson 199 1 ). 

In this way, the global crisis of fordism. which is çenerally understood to have had 

broadly analogous implications for al1 of the major industrialized economies of Europe and 

Nonh America (see for example Harvey 1989 or Dunford 1990). can by the same token be 

linked to a highly individuated crisis within the Canadian polity itself. as state actors at both 

the federal and provincial levels were forced to jrapple with the effects of continuing 

economic instability in combination with a seemingly endless stmggle to define the tems  of 

hegernony in Canada at the  dawning of the post-fordist era. Within the contea of the 

Canadian federal state system in panicular, attempts to manage the crisis took two principal 

forms during the 1980s. In the first phase. from roughly 1980 until rhe Liberals' electoral 

defeat at the hands of Brian Mulroney's Progressive Conservatives in 1981. an effort was 

made to re-assert the primacy of federalism, with the çovernment of the day undenaking a 

number of initiatives in pursuit of this goal, including most notably the National Energy 

Proçram. the Charter of Rights and Freedoms. as well as a senes of masures designed to 

offset the effects of uneven development in the country's penp heral regions. 

In the end however, this attempt proved largely to be a failure. foundenng under the 

combined weight ofsustained provincial opposition, hostility on the pan of Amencan business 

interests and, not least of d l ,  Canada's worst recession since t hat of the 1930s (Jenson 1989). 

With the Liberals forced by these developments to al1 but abandon the substance of their 
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nation-building agenda, the Progressive Conservatives lost no tirne in pieciny toçether an 

alternative vision of the country's fiturc. one which encompassed, in the words of Jenson 

(Ibid), wppon for the "idea of 'the cornmunity of communities'. for greater decentralkation 

of federalism, and for continentalism" (p.88). Needless to Say. once this programme had 

received a validation of sons by the voting public in the 1984 seneral election the stage was 

set for a fundamentai shifi in government policy, with fi-ee trade, neo-liberalisrn and an ever- 

more decentraiized federal structure becoming the central tenets of subsequent governments' 

strategic response to the unravelling of fordist (and federdist) certainties (IhiJ. ). 

Of course, even as one acknowledges the significance of this change in orientation on 

the part of the federal government, it is clear that. by the late 1970s or early 1980s. the 

provinces had acquired the power necessary to shape representation in the country a power 

which they used in support of their own attempts to chart a successtLl course throuçh the 

crisis of fordism, reçardless of whether the latter complernented or undermined the work of 

federal state actors in this same area (Jenson 199 1 ). Thus. for English-speaking Canada in 

general, and for peripheral. resource-extracthg regions in particular. not only has the period 

since the early 1980s been increasingly dorninated by discourses associated with globalization 

and continental econornic integration, but it has aiso brought in its train a growing willingness 

to make use of neo-liberal 'solutionsf to the problem of stalled grow-th. with provinces such 

as British Columbia and Alberta having the dubious distinction of being leaders in the 

implementation of "Thatcher-style policies of austerity. authontarian labour le~islation. and 

pnvatization" (Carroll lWO:408). 

As for the situation in Ontario itself, while one might argue that its diversified 
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econorny has afforded it some protection fiom the volatility seen elsewhere in the country. 

there can be litde doubt that the combined effects of constitutional and economic crisis over 

the past twenty years have forced opinion leaders and state managers in the province to 

devote considerable energy towards a re-consideration of Ontario's relationship with its 

federation partners, and of the 'proper' role of the provincial state l i s  il vis the economy and 

society more generally. Moreover, one rnight characterize these efforts on the part of state 

managers and others as encompassing a gradua1 de-legitirnation of the idea of a strong, 

interventionkt welfare state in the province, accompanied all the while by the promotion of 

Ontario as a society that is at once globally-oriented, heterogenous and. above ail. a good 

place in which to do business (Dehli 1993). 

Of course, given the nature of this representation, dong with the high levels of foreign 

capital penetration that the province has traditionally enjoyed. it is hardly surprisin-: that 

successive governrnents, up until and including that of the nominally social democratic NDP, 

have done little that miçht serve to jeopardize Ontario's much-vaunted reputat ion for stability. 

even at the cost of adopting a considerably more cautious approach in matters of welfare 

reform than either of the two western-most provinces cited above Still. despite it being 

reasonable to argue that the retreat from a strong welfare state in Ontario had progessed 

more slowly and with less (obvious) social dislocation than has been the case in many other 

junsdictions, it has been a retreat nonetheless. and one moreover that has been far from 

indifferent to questions of spatiality. How is this so? Quite simply, state restructunng in 

Ontario, in comrnon with other measures taken in response to the crisis of Canadian tordism 

and its associated mode of regulation, is closely linked to a coternporaneous (and on-going) 
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re-configuration of the province's dominant representation of space. with welfare refom 

initiatives centrally implicated in this process. 

TO PROJECT METHODOLOGY 

Admittedly, this is an ambitious claim, and it would be beyond the scope of this project to 

attempt to demonstrate its veracity in fùlly conclusive terms. leading me to address instead 

a rather more limited set of goals in the present work. Specifkally. by explonng the dynamics 

of change within Ontario's long-term care system, alonç with the irnpiications that these 

changes hold for a particular community located in the eastem penpheq of the province. 1 

will seek to make sense ot: tirstly, the extent to which the politics of space/place are relevant 

to an understanding of the restructuring process, and secondly the range of strategic and 

tactical responses which the reform process has engendered 'on the ground' in .Airnonte and 

its environs. Of course, it need hardly be emphasized that undenaking this project raises a 

number of pressing questions, not least of which being how one might best hope to deploy 

one's research tools so as to capture the full  array of social processes at work in generating 

particular outcomes, rvhile at the same time avoidinç superficiality or triteness in one's 

analysis. Indeed, it is precisely in an effort to corne to terms with challenges such as these 

that 1 now tum to issues of methodology proper. and in so doing Iay the necessary 

groundwork for the case study that follows in Part II of this work. 

Exploting restructuring in place: challenges and possibilities 

Despite the publication of a fluxq of articles in the past several years which purport to 

examine the effects of state restructuring upon local welfare regimes (as seen. for example, 
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in the 'special issues' devoted to the subject in Ecummj. mzd S'clciep and Em~irorrmerrt and 

Pliaz~zi~g A), it should be noted that much of this interest on the pan of social scientists is of 

a quite recent vintage. Earlier work in the area of welfare state studies has tended to take 

geography for granted, while focusing attention instead upon such issues as the impact of 

welfare refonn on specific user populations (eg. the unemployed or develo pmentally 

disabled), or its implications for the legitimacy of the state apparatus more generally 

(Atkinson 1995; Painter and Goodwin 1995). This is unfortunate. not only because it has led 

to analyses which pay insufficient attention to the spatially uneven effects of many policy 

initiatives, but also because it has served to promote a view of welfare state restmcturing in 

which the national scale is privileged to the detriment of both the global and (especially) the 

local. While not wishing to suçgest that state-level processes are somehow important in 

this regard, by the same token it is clear that the relative lack of analytical (as opposed to 

purely rhetorical) attention paid to sub- and supra-national processes in these accounts is a 

significant omission, and is indicative of a longstanding belief within mainstream social 

scientific circles that space and place are essentially unproblernatic. and hence can be safely 

ignored (Taylor 1 9%). 

Of course, as was made amply clear during the course of the discussion in Ctiapter 

Two, a number of developments both within and beyond the bounds of the academy have 

conspired to alter this situation markedly, forcing scholars to re-evaluate the spatial 

assumptions embedded in their work. Geographers, not surprisinsly, have been at the 

forefront of this process, and have contributed significantly to a growing body of research on 

the restructuring of the welfare state in which the spatiality of the latter is given active 
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consideration, whether fiom the perspective of global forces and flows oierdeterrnining 

national reform agendas, or from that of local specificities and the implications these hold for 

the successfùl irnplementation of particular state initiatives. In positioninç my own research 

endeavours within this larger literature, not oniy am 1 signalling my intent to argue that the 

impetus behind recent attempts to restructure Ontario's longtemi care system lies. to a 

significant degree, in supra-national processes and trends. but also that these attempts have 

t hemselves contnbuted to the development of place-based alliances and place-based 

resistances that have proved to be remarkably successful in altering the thrust (if not the 

substance) of the reforms at the local Ievd. 

Thus, even as 1 acknowledge the existence of certain dangers in emphasizing the 

significance of place in this way. including most notably the risk of lapsing into an untenable 

spatial fetishism. by the same token it is clear that work undertaken at this scale enjoys a 

sharpness of resolution which would be very difficult to replicate at other levels of analysis. 

In light of this state of afEairs. the challenge becornes one of developing a suficiently 

sophisticated conceptuaiization of place, sensitive not only t O the degree of interpenetration 

between the social construction of the latter and identity politics more generallv (Thomas and 

Stirling 1990). but aiso to the variable effects of scale upon the generation of local outcornes. 

Not surprisinçly, Massey's ( 199 1 ) notion of localities as "currsi>rrc~ioiz.s out of the 

intersections and interactions of concrete social relations and social processes in a situation 

of copresence [author's emphasis]" (p.277) is particularly relevant in this regard. and provides 

the basis for rny own efforts to situate Almonte within the context of this study. Needless to 

say, one of the chiefadvantages of adopting such a position lies in the fact that place thereby 
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ceases to be an analpical black box which is simply buffeted about by estemal social forces. 

while focusing attention instead upon the role of social processes. social relations and social 

struggles in actively constituting, and continuously re-const ituti ng, particular locales. As will 

become increasingly clear as 1 embark upon the case study below. representing Almonte in 

this way offers a fiamework not only for making sense of the complex web of actors and 

relationships which collectively comprise the local system of long-tem care. but also one for 

coming to tems with those instances of rrsisîmzce to state-imposed refonn which draw upon 

the strategic capacities of place as bases for action and struggle. 

Towards a methodology 

However. before becorning engaged in any such endeavour. it is necessary first to set out the 

methodological markers wtrich will guide the research process as it unfolds and. more 

generally, to identie - and hopefully avoid - the principal pitfalls associated with an 

insufficiently reflexive research practice. .4s one might imagine. the latter task is bound up 

above al1 with recognition OF the inherent subjectivity of knowledge. and. by extension. the 

degree to wliich daims to the contrary by 'neopositivist' social scientists (among others) have 

contributed in tum to the (re)production of a world-view which is largely hnctional to the 

interests of dominant groups and social classes (England 1994). This is an imponant point 

to grasp. not ody because it draws attention to the close relationship between knowledje and 

power in a general sense. but also because it serves to remind one that research 

methodologies, far from being "a set of tools from which you can pick and choose dependinç 

on the circumstances, . . [are instead inscribed] with specific underlying assumptions which 

will shape the way information is gathered and the kind of knowled~e created" (Kirby and 



I o 4  

McKenna 198926). Still. this is not to irnply that searches for meaning should henceforth be 

abandoned nor that the thoughtfil scholar ne& necessarily be Unmobilized by indecision amid 

the multitude of methodologies on offer and the knowledge that each of them has its own 

particular way of skewing one's findings. However. what iv required of the researcher is an 

honest assessrnent of his or her own positioning vis iz ltis the study and its participants, 

buttresseci al1 the while by a cornmitment to generate both explanation and understanding as 

outcornes of the research process. Indeed, in this regard it is instructive to consider the work 

of Michael Burawoy ( 199 1 a; 1 99 1 b), and in particular his assert ion in lirhmprnph~~ i hihorrm' 

that the great strength of social science lies in its potential to integrate these two pnnciples 

through dialogue between participant and observer on the one hand (which generates 

understanding), and dialogue between theory and data on the other (which produces 

explanation). 

Of course, one need hardly be a dedicated follower of c hanging academic sensi bilit ies 

for it to become only too obçious that the recent explosion in cntical theorizing (whether 

Feminist, post-colonial or post-modemistlpost-stmcturalist in orientation) has altered the 

bases of this dialogical process in a number of highly significant ways. In the  first instance, 

it has re-asserted the power of what Burawoy calls the hermeneutic dimension of social 

science, by focusing attention upon difference and the situatedness of knowledge. and by 

exposing the ideal of the detached, objective observer as the mystification that it tmly is. Not 

only has this development proved useful in sensitizing critical social scientists to the 

importance of self-disclosure and of actively engaging with 'ot herness' in t heir research 

endeavours (Moss 1995), but it has also led some scholars to attempt to break down the 
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barrier separating researcher from researched in its entirety, using such techniques as CO- 

authorship (see for example Mbilinyi 1989) or participant 'ownership' of interview data (for 

example, Kelly 1988) as means of shon-circuiting the hierarchical power relations that have 

long been the hallmark of mainstream social science research. However, withour wishing to 

cal1 into question the motivation underlying these latter strategies. one must nonetheless ask 

oneself whether or ïiot it is actually possible to eliminate power differentials from research 

seninp. or whether anempts such as those described above serve merely to communicate the 

oppenrmm of equality. while the researcher continues to wield ultimate control over the 

production and dissemination of the study findings themselves (England 1994). hdeed. yiven 

the degree of contradiction that is inherent in the relationship between researcher and 

researched, a far better course of action would be simply to recognize the inevitability of 

power differentials and to work towards the rnitijation of their distorting effects. not. 

admittedly, by seeking to "strip ourselves of biases, for thar is an illusory goal. nor to 

celebrate those biases ... but rather to discover and perhaps change our biases through 

interaction with others" (Burawoy 199 1a:1). 

If the re-assertion of the henneneutic dimension of social science can generally be 

understood to have been a positive development, having awakened scholars to issues of 

power and positioning in their research, the same cannot be said of the wider assault upon 

foundationalist epistemology by post-modemist and post -stmcturalist writers. whose efforts 

in this regard have brouçht in their train an unprecedented challenge to the expianatory power 

of theory in the face of a chaotic and ever-shifting social reality. How is this so? Quite 

simply. by casting social theory as liale more than an ideology arnong ideoiogies. neither more 
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penetrating nor more interesting than the world-views of those whom such theory purports 

to make sense of, explanarion loses its distinctive meaning, and social science is reduced to 

the level of mere "dialogue between insider and outsider aimed at mutual self-understanding" 

(Ibid:3). Adrnittedly, while one might reasonably argue that the post-modemist critique has 

been usehl in exposing the arrogance and exclusivity of a particular mode of theorizing, 

dominant in the past, in which anomalies are either rejected outright or dismissed as 

insignificant. this does not alter the fact that explanation (and hence theory) musr rernain a 

central aim of critical social science. for it is only throuçh the latter that the paniculanties of 

the social settinç under study are transcended, and the interplay between micro and macro 

pnnciples is made visible. In this way, the principal challenge becomes one ofrelating one's 

data to appropriate conceptuai categories and models, while at the same time avoiding the 

son of reductionist argument that has so galvanized anti-foundationalist writers in the past. 

As one rnight imagine. walking this tight-rope successfully requires not only a willingness to 

engage critically ~ i t h  (and, if necessary, to rework) one's theoretical constructs in the face of 

counter-instances, but also a rnethodology that is concemed with what is in effecr a rrcil,r-ocd 

relationship between theory and data. Not surprisingly. one esamplr of this type of 

methodology is Burawoy's ( 1 99 1 b) own 'extended case method' (ECM). N hich " takes the 

social situation as the point of empirical examination and works with given general concepts 

and iaws about States, economies, legal orders, and the like to understand how . micro 

situations are shaped by [and in tum shape] wider structures" (p.282). Moreover. the ECM 

is also relevant to my own work in at least two respects: in the First instance. it holds the 

promise of a niethodological orientation in which field-work becomes Party to a two-way 
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at once critical, and yet flexible enough not to shatter under the weight of the contradictions 

and anomalies that are bound to surface in the midst of the messiness of everyday life. 

* t em Having made the argment above that recent atternpts to reform Ontario's lori,- 

care system are best undemood as  one element within a larger project to restructure the bases 

of hegemony in the province, and that the strategic capacities of space and place have been 

pressed into service by both supporters and opponents of reform in a number of significant 

ways, it is now necessary to offer some means of supponing these claims through recouse 

to substantive events and processes. To this end, in the latter half of 1995. at a time when 

long-terrn care reform was very much a policy priority of the provincial eovemment of the 

day, 1 embarked upon a programme of field and archival research with four questions 

foremost in my mind: 

1. What is the relationship between long-terni care restructuring in Ontario and reform 
of the provincial welfare state more generally? 

7 . What range of strategic resources have state actors made use of as they attempt to 
implement long-term care reform in the province? 

3 .  To what extent and in what ways bas this restructuring affected (or is likely to affect) 
long-t e m  care 'clients', health-care personnel and communit y-members living in or 
around the town of Almonte? 

4. Have any of the latter groups becorne engaged in acts of resistance to the 
restructuring process and. if yes, what matenal and/or discursive resources have t hey 
drawn upon in order to do so? 

Through these questions, not only did 1 seek to gain an understanding of the socio-political 

dynamics underlying long-term care restructuring in general. but 1 also hoped to situate this 

process within the context of a particular locale. with its own history. its own network of 
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social relations, and. not 1- of ail, its own landscape of long-tem care. .Aitliough a number 

of localities were considered for this role, Almonte was eventually chosen as the most 

appropriate candidate (see Figure 1 on p.6). for reasons ranging from its accessability 

(situated only 80 kilometres from Ottawa, I was able to travel to and from the study site on 

a daily basis) to its relatively small size (facilitating management of the data). to the 

particularly hovative and progressive nature of some of its interventions in the area of long- 

term care. Of course, in selecting Almonte as the object of my case study it should be 

emphasized that at no time did I imagine it possible to establish a definitive boundary around 

the t o m  beyond which I would not permit my attention to stray. Concurring with Massey 

in her view of localities as the product of social relations stretched out across both time and 

space, my efforts were focused instead upon teasing out the particular web of relationships 

and institutions which together constitute (and continuously re-constiture) the town's 

framework of care over a given time horizon. 

Si-gificantly, it was precisely this understanding of place that induced me to venture 

beyond the physical borders of Almonte itself in my search for interview participants. 

recoçnizinç that the day-to-day decisions of many individuais who neither work nor live in 

the town nonetheless have a direct beanng upon local service delivery. Moreover. it also 

served to remind me of the need to limit the temporal scope of the study. if only as a means 

of ensuring its continued practicality in the face of an endless proliferation of potentiaily 

relevant information. In the event, the relative paucity of local level data available for the 

period preceding the mid- to late-1 980s provided the necessary rationale for rny decision to 

restrict the time-frame of the study to the duration of New Democratic rule in the province 
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( 199 1 - 1995). with earlier or later material introduced only as needed for contextual purposes. 

Moreover, by limiting the scope of the case study in this way. 1 was able to avoid the 

additional burden of having to consider the effects of regime change within the provincial 

government upon the formdation and impiementation of long-term care policy, along with 

its implications for care delivery in Almonte itself 

At the tirne when 1 embarked upon the field-work component of my research. a vast 

stock of data conceming the restrucniring of the provincial long-term care system was already 

in existence. the legacy of four years of sustained (if not feverish) activity on the pan of a 

number of state agencies and departments. including most notably the Ministries of Health. 

Citizenship, and Comrnunity and Social SeMces. While the fmit of these latter bodies' labour 

is largely encapsulated within îsvo policy documents, entit ied I<edirectiotr u f 1.otzg- Trrm < ilrr 

Senices (Ontario 199 1 ) and Partrwships i j ~  L o q  T e m  (kre (Ontario 1993a; 1 993b: 1993 c: 

1993d). it should be noted that these works represent only a tiny fraction of the veritable 

flood of documents released dunng this penod that touch upon the reform process in one way 

or another. Recognizing the importance of multiple sources of data as a way of enhancinj 

the credibility of one's findings (Yin 1994). yet at the same time not wishing to become 

. 1 decided to 

.1 the while by 

inundated by çreat quantities of redundant or othenvise superfluous matenal 

restrict my data collection efforts to just two principal sources. underpinned al 

a review of the existing secondary literature. 

In the first instance. 1 engaged in the analysis of a range of docurnentary matenal. 

encompassing policy statements, position papers. press releases and annual reports, pertaining 

to long-term care restmctunng at both the provincial and local levels. Provincially-oriented 
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material includes publications released by Ontario state agencies. as well documents 

associateci with a number of key interest groups, among which one finds the Senior Citizens' 

Consumer Ailiance for Long-Term Care Refonn (SCCA). the Canadian Union of Public 

Employees (CUPE) and the Ontario Home Health Care Providers Association (OHHCPA)'. 

As for docurnentary data outlining the situation in Almonte itself. sources include media 

reporis taken from the town's principal newspaper. the Almome Gazerre', the publications. 

annual reports and press releases of al1 local (publicly-funded) health providers and health- 

oriented state agencies, and finally information drawn from the publications of advocacy 

orçanizations and other locally-based non-govemmental anors t hat have taken a public stance 

either for or against the province's restmcturing initiative. At a more general level. 1 also 

made use of material drawn from the Canadian census (for the penod 197 1 to 1996) and the 

Ministry of Health's Omzrio Hospital Sfafisrics Yrurbook (for the period 1975 to 1995). 

principally as means of developing a socio-demographic profile of Almonte's population. and 

of contextualizing changes in the allocation of local health-sector resources over time. 

If the source material discussed above has been cmcial to my understanding of the 

dynamics of long-term care restructuring in general, the in-depth interviews which 1 

conducteci during the months of September throuçh November. 1995 were equallv important 

to the research process, in that they allowed me to fiil gaps in my knowledge of relevant 

I While it n-as citxmed necesse to consider the \vork of the Consumcr .-2Ilimcc on account d i t . ;  prornmt'nt 
rots in advising thc Ontario goverment on the =c'a of long-tcrm c m  poliçy mattcrs. CUPIS and 0 1  LI-ICPA \vert. 
selateci on the basis of their contrasting icieological positions, togsther uith the cicpth of thsir in \d \cmcnt  in debates 
surrounding long-tsm care r&m more gsnerally. 



events and processes; to identie disjunctures between official positions and on-the-ground 

realities; and to explore in detail the strategic capacities of groups and individuals in the face 

of the hegemonic power of the aate apparatus. Recog-ng frorn the outset t hat a qualitative 

approach was most appropriate given the nature of the information sought (Abel and Sankar 

1995; Tutty et a/. 1 996). rny chief concem was one of balancing rny own time and resource 

limitations with a desire to include a suficiently broad range of positions and perspectives 

w i t h  rny interview sarnple. In the end. twenty interviews were canied out'. with purposive 

and snowball sarnpling techniques (Field and Morse 1985) employed in order to ensure a 

roughly even distribution of panicipants drawn from the three populations that 1 had 

previously identified as most intimateiy invoived in the long-term care reform process. 

Refemng to these groups as care recipients4, health-sector personnel' and 'adv~cates'~ (and 

acknowledging some overlap among the categories), I prepared an interview guide for each 

of them, consisting of a senes of open-ended questions designed to elicit responses regarding 

participants' positions on a range of issues touching upon longterm care restructuring. as well 

as their activities either in support of or in opposition to LTC reform. their understanding of 

their organization's role(s) and mandate, and finally their own sense of likely and preferred 

3 Each of \\.hich \vas tapeci uith the participant's consent. and subscqut.ntI!~ transcnhcci. 

4 Although the najorih of indis.iduals in this categoq \vert: eiders li\.ing at home 11 hu w r c  r~!ct'i\.lng wmc  
combination of health, personaI. and ho=-kèeping sen-ica. 1 also included t\vu tàrn~l!. care-gi\ixc; in rn'. sainplc. as  ri 
means of curroborating the rcsponses of othtx participants. 

It should be notrd that sithin this categop 1 include both front-linr sialYand indi\~iduals ernpk~~rzl in 
managerncnt positions. whether in the contest of a health tare agency or institution. or wthin that of a st:itr or para-statc 
organization. 

6 In this c a t q o n  1 include msmbers of political and communie; orgnnkations. a s  ~ v c l l  as inciividutils in \d \vd 
in the labour motement. 



outcornes within the context of a changing provincial long-term care system. 

However, it must be acknowledged that despite al1 of the carehl planning in which 

L had been engaged pnor to commencing the interviews themselves, to some entent 1 was 

caught unawares by the 'gap' (to borrow a term from Moss) separating me from the research 

participants. Quite simply, the fact that 1 was male (whereas the majority of informants were 

fernale), not accustomed to interacting with elders, and less knowledgeable of health care 

issues than most if not al1 of the individuals 1 was interviewing was fnistrating. and 

occasionally a real barrier to frank and open dialogue. In the event, my response to these 

challenges included a course of seif-education in health matters relevant to the care of unwell 

elders at home and in institutions, the allocation of additional time to interviews involving 

older care recipients and a commitment to foster relationships with eiders in my personal life. 

and finally an acceptance of the inevitability of the 'gap'. and within this context to work 

towards its mitigation t hrough understanding and honest enyagement. 

As is the case with many qualitative studies, the task of analysin2 the data that 1 had 

assembleci proceeded in parallel fashion to the collection exercise itself with my forays into 

the theoretical literature proving extremely usehil in helping me to refine my interview 

questions and data collection strategies, while the material that emersed from the latter 

process serveci in tum to inform and guide my reading of t he literature. Indeed. it is precisely 

in this respect that one might reasonably speak of a didogzrr between theory and data. -4s 

1 have already suggested above, my conceptuaiization of long-tem care restructuring as a 

terrain of struggle upon which social forces, variously positioned according to their access 

to dixunive and material resources, aniggle to actualize particular out cornes in and t hrough 
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space, rernains little more than a string of words until its plausibility can be weighed against 

evidence drawn fiom the substantive arena of everyday Me. Thus. my engagement with the 

data collected during the course of the research is predicated above al1 upon a cornmitment 

to validate, refine or extend the bases of the theoretical position that underpins my argument. 

As Burawoy ( 199 1 a) himself argues, it is only by orienting oneself in this way that one is 

iikely to become engaged in a "dialogue that is emergent rather than conclusive. critical rather 

than cosmetic. involving reconstniction rather than deconstruction" (p. 7). 

CONCLUSION 

in this chapter, not only have 1 endeavoured to integrate my discussion of the state theoretical 

and critical geography literatures in order to amve at an overarchinj conceptualization of 

long-term care restructuring and its relationship to place, but 1 have sought as well to develop 

a methodological h e w o r k  that is appropriate to the project at hand. one which draws upon 

insiçhts denved from Michael Burawoy's extended case method as a means of positioning 

oneself in relation to the theoretical and empincal dimensions of one's research. Moreover, 

having completed these tasks. it is now possible to turn to the case study proper. the 

substance of which may be found below in Pan II of this work. 



INTRODUCTION 
TO PART 11 

5 

Respondiig to a question regarding recent changes in the nature and conditions of her work, 

a registered nursing assistant whom 1 interview4 prefaced her reply by noring that "long-term 

care has become almoa a trendy subject in recent years, as you know, and the trendier it gets 

the more people and the more ideas it attracts" (participant # 19l). Given my own position 

as a researcher whose interest in this field was initially palvanized by its nse to prominence 

in the early 1990s as a key element within Ontario's health care reform agenda. my immediate 

reaction to the RVA's comment was one of embarrassment. tempered subsequently by a 

rneasure of thoughtful reflection upon the significance of shifis in the rneaning and the 

importance attached to long-term care over the course of ment years and decades While 

the underlying thrust of these shifis is jenerally quite clear. and is characterized by a 

progessive widenins in the number and types of practices falling under t hr nibric 'long-term 

care', far less obvious are the reasons why this has occurred in the panicular manner that it 

ha, and why c-erratt~ practices (such as the 'informal' care-çicing work of women in the home) 

have been consistently excluded from the expanded definitions of policy makers and other 

state officiais. 

Athough govemment spokespeople have been quick to proffer their O wn explanat ions 

for the growing salience of long-term care withir! public policy discourse (particularly in its 

'community-based' incarnations), for reasons ranging from the inexorable logic of 
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technological developrnent (Ontario 1989) to the changing health care needs of an ageing 

population (Ontario 1986). few have sought to integrare into their analyses a critical 

understanding of the statets role in this process, as it attempts to secure (and even extend) the 

bases of its own hegemony in the face of the political and economic instability associated with 

the crisis of fordist accumulation. Thus, in the following two chapters 1 will seek to engage 

with this silence directly. through a case study which explores on the one hand the 

restructuring of Ontario's long-term care system as one element within a wider (socio-spatial) 

re-configuration of the provincial welfare state apparatus and. on the other. instances of 

resistance which this process has engendered at the local level. To this end. Chapter Four will 

survey in broad brush-strokes the evoiution of Ontario's health and long-term care systems. 

followed by a more detailed analysis of the res t~ctunng initiative undenaken by the New 

Democratic Party soon after having taken office in the faIl of 1990. The context having been 

established. attention will then tum in Chapter Five to an exploration of the panicular set of 

responses which the refotm has generated in the town of Almonte, focusing all the while upon 

the inter-relationship between local specificities and the broader dynamics of socio-political 

change. Finally, in the general conclusion that follows at the end of the case srudy. I will offer 

a synthesis ofthe arguments made in Parts 1 and 11 of this work. together with some jeneral 

comrnents conceming the implications of the project's findings for the future of the welfare 

state in Ontario, and in Canada more generafly. 



CEIAPTER 4 

LONGTERM C A W  RESTRUCTURLNG AND THE ONTARIO STATE 

6 

INTRODUCTION 

As anyone who enjoys even a passing familiarity with the policy documents of the Ontario 

Ministry of Health (MOH) well knows, it appears to have become almost mandatory that 

some reference be made to the 'geatness' of the province's health care system. afier which the 

report in question invariably sets about identifjing the deep-seated problems which will 

require drastic intervention if this same system is to avoid collapse in the not-too-distant 

future. While acknowledging that such statements are, at least to some deçree. rhetorical 

devices of an entirely banal nature, one rnight argue that they are nonetheless usefiil in 

obscurhg the extent to which today's problems are merely a reflection of weaknesses that 

have been present in the system since its very inception with the advent of publicly-tiinded 

hospital insurance in 1959. Indeed, it is precisely for this reason that it is essential that one 

undenake a detailed examination of the latter's genesis and early developrnent. for it is only 

in this way that one is likely to acquire the means necessary to contextualize the subsequent 

re-configuration of the system around such concepts as efficiency. total quality management. 

and, not least of all, community care. Moreover, in light of this state of affaire the chapter 

will be divided into two principal parts, with the first providing an overview. grounded in the 

wider dynamics of aate formation and societal change, of Ontario's health care systern. while 

the second will seek to assess the significance of lonç-terni care restructunng from the 

perspective of the state's attempts to engage in a strategic re-orientation in the face of the new 



political and economic reaiities ushered in by the global cnsis of fordism. 

HEGEMONY, HEALTH CARE AND THE ONTARIO STATE 

The history of the Canadian welfare state is a story that has been told man? tintes in a wide 

range of disciplinary contexts, and readers wiIl no doubt be relieved to learn that it is not my 

intent here to re-trace the seps of scholars far more weil-versed in this panicular subject area 

than 1 might ever hope to be. However. what I do hope to provide in the pages that follow 

is a convincing account of the evolution of Ontario's health (and long-tem) care system. one 

which is capable not only of corning to @ps with the effects of a changins political-economic 

climate upon their development. but also of highlighting the degree to which the system's 

early history has been bound up with a particular representation of space, whose progressive 

unravellinç over the past two decades has lefi state actors grasping for an alternative means 

of orçanizing and managing health care resources in a poa-fordist era. As one might imagine. 

such an understanding is crucial if one is to make sense of the health care system's traditional 

institutional bias on the one hand. and the more recent championing of cornniunity-based care 

on the other. 

The history of health care in On tario: institutionalizing healt h, spatializing care 

In his assessrnent of the implications for Canadian social policy of an apparent neo- 

conservative turn arnong federal poiiticians in the 1980s. John Myles ( 1988) offers a useful 

framework for penodizing the evolution of the country's welfare programmes over the course 

of the past century In particular, he differentiates between 'social assistance' and 'social 

security' welfare States, with the former. typical of the pre-depression era. characterized by 
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minimal central state involvement in service delivery, paltry benefits and a high degree of 

stigmatization of recipients. whde the latter, emergent in the 1950s and 1960s. were founded 

upon the then novel principles of 'universality' (though the practice of means-testing - and 

hence stigmatization - continued unabated in certain programme areas) and 'wase 

replacement', whereby "benefit levels [were] sufficient to allow individuals and families to 

maintain continuity of living standards when the wage-earner leaves the market through 

iliness. unemployment or old age" (p.87). Applied within the context of Ontario's health care 

system such a framework brings to the fore the sisnificant contrasts which distinguish health 

service delivery in the periods before and after the genesis of a 'public' system in 1959. albeit 

at the cost of downplaying the extent to which some attributes of the old system. such as the 

fee-for-service payrnent structure for physicians. s u ~ v e d  the transition to the new one more 

or less intact (Naylor 1986). Still, what is cmcial to bear in mind when reflecting upon the 

provisions in place in Ontario prior to the second world war for containing the spread of 

disease and for rninistenng to the health needs of the population is that this was a thoroughly 

kaçmented system, with the provincial state in overall charge of public health activities (rr. 

tuberculosis control and the operation of psychiatnc hospitals) and not much else. while an 

eclectic mixture of entrepreneurs. charitable organizations and local-level governrnents were 

left to provide almost al1 of the province's patient care services, in a wide vanety of 

institutional and community-based settings (Ontario 1977). 

Of course, it need hardly be emphasized that by far one of the most salient features 

of this system was its unevenness. both in physical-geographical and in social equity terms. 

That is to Say, not only was there no mechanism to ensure that a suficient range of health 
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services were available in al1 regions of the province. but decent health care was in any case 

beyond the reach of the large proportion of Ontario residents who were nrither privately 

insured nor wealthy enough to pay for care at the hands of a trained professional (Badgley 

and Wolfe 1993). For these individuals, their choice was one of being cared for informally 

by family-members in the confines of their own home (Torrance 1987: .Armstrong and 

Armstrong 1996) or, fading that, of seeking help within the generally de-humanizing 

environment of a charitable hospital or municipal 'house of refuge'. which Tarman ( 1990) 

characterizes as "crowded with perrons unable to care for themselves. such as the aged. poor 

and insane" (p.50). While leaving aside the human cost of this type of inequity. it is clear rhat 

the Ontario government's disengagement from health care delivery (and indeed from the field 

of social welfare provision more generally) during this period was also siçnificant in its 

implications for the latter's capacity to manage and control spncCe. Quite simply. the fact that 

the state played such a peripheral role in the coordination and oversighr of what had 

nonetheless g o m  into a large and amorphous system of care by the early twentieth century 

served not onfy to lirnit its ability to monitor and control the activities of its citizens. but also 

effectively to undermine attempts to assen the state's hegemony over the province through 

the production of a unified and coherent representation of space (see below for a more 

detailed discussion of this latter issue). 

Still, regardless of whether or not these were sufficiently potent reasons in t hemselves 

to justi@ the mobilization of state resources in pursuit of the goal of a public health care 

system, it is clear that a number of developments were already contributing to the 

destabilization of the existing mode1 of care long before the state gained any measure of real 
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control over health senices deliveq in the province. In the first instance. the eariy decades 

of the twentieth century were characterized by rapid change within the field of medicine itself. 

as the introduction of new diagnostic techniques and capital-intensive technologies (such as 

the X-ray) began to shifl the locus of care (at Ieast for the wealthy) From the home to the 

hospitai, and as professionalization pressures within the principal health occupations served 

increasingly to validate and extend the authority of physicians (and. to a Iesser estent. nurses) 

at the expense of 'non-professional' health workers and those whose healins activities took 

place beyond the bounds of the fonnal systern, including traditional practitioners and family 

care-çivers (Torrance 1987). Acting in parallel to these trends. albeit in a somewhat more 

oblique manner, was the progressive de-legitimation of the 'social assistance' welfare state 

dunng the course of the 1930s and 1 %Os, both in the eyes of poor. working-class Canadians 

who felt they had çained little in retum for the hardships they had suffered during the Great 

Depression and the war years. and in those of the country's business and state elite. who were 

becoming increasingly sensitive to the fact that traditional approaches to welfare were if 

anything harming Canada's prospects of becomuig a major capitalist economy in the post-war 

era (McBnde and Shields 1993; Armstrong et al. 1994). -4s one miçht ima~ine. it was 

precisely sentiments such as these that provided the broad base of support needed to 

restructure the Canadian welfare state along more inclusive lines. and in so doing lay the 

groundwork for a hegemonic project, rooted in discourses of nation-building and citizen-as- 

consumer, which would guide the country successfully throuyh nearly a quarter century of 

rapid economic growth and relative social harmony (Jenson 1990). 

However, despite this level of support, and despite the strong case made in favour of 
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the establishment of a national health system by some of rhe penod's most intluential 

commentators, including Beveridge in Great Britain and iMarsh in Canada (Fulton 1993). 

Ontario would have to wait a full fourteen years &er the end of the second world war before 

the first tentative steps towards universal accessability in health care would be taken in the 

province. Why is this so? In large measure. the delay cm be esplained by a combination of 

inter-governmental wrangling over the appropriate degree of federal involvement and 

influence in what was traditionally an area of provincial junsdiction (under the British North 

America Act of 1 867, the provinces were Jiven wide powers over heal t h care and O t her social 

senices), together with a long legacy of conservatism within Ontario itself. which likely 

cont ributed t O the provincial govemment's early reluctance to enact a universal hospital- 

insurance plan, even as those of several other provinces did so (Tarman 1990: Vayda and 

Deber 1992). Still, this is not to say that Ontario's policy makers did nothing in the immediate 

post-war era to confront the challenges facing the provincial health care system at the tirne. 

In particular. they were quick to take advantage of a system of federal grants (initiated in 

=Jrarnme 1948) for new hospitai constmction, and embarked upon an ambitious building pro, 

which resulted in a prodigious increase to the province's acute care bed capacity by the early 

1960s (PalIey 1987; Armstrong and Armstrong 1996). However. even as one acknorvledges 

the undeniable success of these efforts in addressing longstanding shonages in hospital bed 

availability across the province, one might argue that they are nonetheless highly suggestive 

of two features of Ontario's post-war health care arrangements that would in later years prove 

to be distinctly problematic: the extent of federal influence over the system. together with a 

marked bias towards facility-based care grounded in a narrowly medical model of health (Ihid  
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1996; Sutheriand and Fulton 1988). 

Not surprisingly, federal influence is most easily discemabie in the system's early. 

expansionary phase (encompassing roughiy the 1950s and 1960s). As was noted in the 

previous chapter. not only was this the golden age of Canadian fordism. but aiso of Canadian 

federalism, with (federal) state actors throughout this period showing thernselves to be 

strongly committed to the task of developing a national system of social welfare provisions. 

as one element withui a iarger state project whose fGndarnenta1 objective was the mobilization 

of popular suppon for a particuiar mode1 of capitalist development. grounded in the 

articulation of mass production and consumption and the projressive integration of the 

Canadian economy into the iarger Nonh Arnerican market (Jenson 1989; 1990). Of course, 

given the considerable powers vested in the hands of provincial governments. it need hardly 

be emphasized that their acquiescence to the tems  of this project was crucial if it were to 

succeed. and thus state managers at the federal level were careful to offer the concessions 

necessary to ensure continuing provincial goodwill and cooperation: for the poorer 

provinces. these included the prospect of federal funds to assist in provincial institution- 

building; for Ontario and Quebec, these included a relatively high degree of autonomy over 

the management of federal transfer payments, dong with the opportunity to tap into e'rpanded 

markets for their goods and services. as the advent of new social programmes contributed to 

an increase in the disposable income of people residing in the country's more peripheral 

regions. 

Having provided something of a background to the Canadian federal state's 

involvement in the development of social welfare provisions across the country. it is now 



possible to mm one's attention to the panicular set of conditions which surrounded the  birth 

and early evolution of public health care in Ontario. Quite simply. the federal govemment, 

having already failed once (at the Conference on Reconstmction. held durinç the ciosing days 

of the second world war) to secure provincial support for a national approach in matters of 

health care hnding and planning (Sutherland and Fulton 1988; Wolfe 199 1 ). sought instead 

to make use of its control over much of the country's tax revenues as a rneans of inducing the 

provinces voluntarïly to support the development of a nation-wide. universally-accessible 

health care system. Central to this latter endeavour were two pieces of legislation. namely 

the Hospital Insurance and Diagostic S e ~ c e s  (HIDS) Act ( 193 7) and the Medical Care Act 

( 1 966-67), through which 

the federai (national) govemment provided funds to provincial plans as long as those 
plans complied with specified terms and conditions. These terms entrenched access 
to heaith care as a 'merit good' that should be, by right. available to ail. To qualie for 
federal fùnds al1 provincial plans had to comply with five principles: they had to be 
coiivrrsnl, cumpr&miw (covenng al1 'medically necessary procedures'). . . 

nccesible, .. por~crble .. [and] publicly administered [authors' emphases] (Mhatre and 
Deber 1 992646). 

Given that the initial fiamers of these Acts attached no upper limit upon the level of federal 

contributions to provincial plans2. and that a large proportion of Ontario's population was in 

any case arongly supportive of greater equity of access to healt h care services. the provincial 

govemment was lefl with little choice but to bring forward its own hospital insurance plan in 

1959. suitably expanded ten years later so that it rnight cover physician services as well 

(Ontario 1977) 

Such limits tvould only he intrduced in 1977. under the Federal-Provincial Fiscal hrraigcrncnts and 
Establishrd Progms  Financing Act (EPF). 
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Without wishing to become embroiled in the minutiae of the Ontario state's entry into 

the field of health care provision, it is nonetheless vitai that, when thinking about the dynamics 

underlying the systern's development, one bear in mind Evans' assertion that althouçh "the 

Canadian public insurance program is often portrayed, panicularly in the United States. as 

'sotialized medicine', [t ] his is inaccurate. Canada has 'socialized imwamv' [em p hasi s added] " 

of rnedicine (1994:463). In Ontario. this has meant that the introduction of payment for 

hospital services in 1959, far from heralding the birth of an entirely new framework of care. 

in fact left much of the existing system intact, while focusing attention instead upon the means 

by which these seMces were oganized and paid for. That is to Say. even as the province 

assumed responsibility for insuring a bundle of in-patient hospital services. includins (iiltrr 

alia) "accommodation and meals in a standard ward, necessary nursing services. laboratory 

and other diagnostic tests, drugs and similar preparations. use of operating rooms and 

anesthetic facilities, routine nirçicai supplies, radiology and p hysio t herapy " ( Xmst rong cf C I / .  

1994: 16). existing service providers (panicularly physicians) retained uide-ranging control 

over their use by individual patients. 

Not surprisingly, a system organized in this way contained a number of perverse 

incentives. On the one hand, as Malcolm Brown ( 199 1 ) arsues. the fact that tèderal HlDS 

funding was only available for seMces delivered within a hospital settins provided an impeius 

for the province to channel as much in-patient care through hospitais as possible. regardless 

of whether or not other settings (such as chronic care or psychiatnc facilities) may have been 

more appropriate. On the other, not only were doctors lefl with little incentive to consider 

cost-effktiveness when recommending (insureci) hospital procedures to their patients. but the 
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government's failure to insure non-hospital based physician services from the outset 

contributeci to a significant shift in service delivery from doctors' offices to hospitals. "where 

costs were higher and techniques ofien more complicated" (Armstrong et ul. 1994: 16). In 

this way, the arriva1 of 'public' health care in Ontario, white of undeniable benefit to those 

whose poverty had previously placed needed medical services beyond their reach. served 

nonetheless to reinforce a rnodel of care. already in ascendance in the pre-war period. whose 

hallmarks were a stronç emphasis upon institutional (particularly hospital-based) senices, 

combined with physiciân dominance of a system given over alrnost in its entirety to the 

principles of' scientific medicine3. 

That the quality of care delivered by rneans of this type of cure-onented system should 

be found wanting in important respects is not especially surpnsing. and has been well 

documented by writers as diverse as George Torrance ( 1987) and Neena Chappe11 ( 1993). 

What has been Iess well explored by contrast is the degree to which i ts development has also 

been shaped by a pariicular representation of space, whose production (and implications) can 

only be grasped with reference to a wider set of processes unfolding at a number of scales. 

from the provincial to the international- How is this so? Quite simply. throughout the 

induarialized world the twentieth century has been marked above al1 by a significant shifi in 

the locus of responsibility for the welfare of individuals. from the realm of the private to t hat 

of the public, and from the domain of families and voluntary associations to that of state- 

3 As Armstrong and Armstrong ( 1996) argue, xizntifrc medicine p r a m e s  that the humm bai! can bc 
divided into a seriss of parts. each of which can be tiscd through recoursc: to piuticular pr~ccdurcs mci trcatmcnis 
Moreover. within t h s  paradip.  "[sjcience detemines cause, etiat. and cure. It is assumed h a t  tllc r.tt;r.rii.~~~css of 
tests. drup. surgeq-. and othcr techniques used in trtxtmsnt have b e n  scisntiiically establishd and agr~vci u p m "  by a 
c o m u n i ~  of physician-espcns (p.22 ). 
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sponsored delivery of an increasingly wide range of social programmes. 

Needless to say. this project is not. nor has it ever been. an aspatial one. intersecting 

with processes of urbanization and capitaiist development. it has been bound up from the 

beginning in a progressive obstractiotr of space, with the Canadian state systern. like its 

counterparts elsewhere in the industnalized West, ençased in an on-goin- rest ructunng of 

S O ~  and physicai space as a means of extending the bases ofits hegemony over the temtory 

under its control. Without wishing to reiterate the argument already advanced in Chapter 

Two above, it is nonetheless possible to characterize this process as the product of a double 

rnovement. involvinç the homoçenization of national spaces on the one hand. and their 

hgrnentation on the other. Deployed in the context of Ontario's public health system. such 

a reading provides a way of coming to grips with the particular thrust of the state's mediations 

during the syaem's early, formative years. In shon. by systematically channelling such a large 

s hare of provincial health spending towards hospitals and facility-based care, Ont ano state 

actors, in association with their federal partners. espedited a process whereby the esisting 

health system was effectively re-constituted along lines that would enhance mechanisms of 

oversight and control, t hrough the systematization, reçularizat ion and / r ~ ~ g ~ ? ~ r m ~ i o , ,  of the 

province's spaces of care. -4s one rnight imagine, central to this process was the subsumption 

of euisting heaith care infiastmcture under a senes of ever more fine-grained regulatory and 

administrative grids, with hospitals (themselves sorted out according to their positioning 

within a spatio-hinctional hierarchy) s e ~ n g  as the foci of care at the local level (as defined 

by each hospital's 'catchent area'), as well as the principal zones of interface between health 

providers and their patients. In this way, not only might one characterize the 1950s and 
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1960s as the era of scientific medicine par rxcrlkrice, but also as the penod when 'rational' 

management principles. undergirded by increasingly sophisticated surveillance and 

administration technologies, were brought powerfùlly to bear upon Ontario's Iandscape of 

care, leavinç in their wake a representation of space whose hallmarks were transparency. 

homogeneity and order, embodied syrnbolically in the monumental space of the modem acute- 

care hospital. 

While the implications of this state of affairs will be explored more fùlly in the 

following section, it is important to bear in mind that the outcome described above was 

neither inevitable nor irresistible. but is rather a reflection of the choices made by autonomous 

human agents. circumscnbed a11 the while by social processes over which they have little or 

no control. By acknowledging the effects of contingency in this way. one is able to hishiight 

the degree of interplay between structural forces on the one hand. including capiralism and 

'bureaucratization' pressures within the nation-state and, on the other, the historically- and 

geographically-specific strategies and tactics of a range of unequally powerful social actors. 

Thus, in the specific case of Ontario's health care system. even as one observes broadly 

analogous patterns of evolution in other provinces and in other countnes (indicative perhaps 

of the effects of a sirnilar set of macro-level processes), this is not to say t hat its evolution can 

be explained in an identical fashion. Instead, one must focus one's attention upon such issues 

as the balance of forces within the state and civil society dunnç the penod in question. the 

power of physicians and hospital administrators relative to that of other health care advocates 

and professionals, and finally the particular logic underpinning Canadz's engagement with 

fordism (as both an accumulation strategy and hegemonic project), as well as the Ontario 



state syaem's place within this larger projea. 

Patchwork quilts and long-term care: mapping the forgotten spaces of care 

While it is clearly beyond the scope of the present work to attempt to unrave1 the many 

threads of debate which underlie the development of Medicare in Ontario. by the same token 

a sumrnary overview is necessary if one is to grasp the range of forces at work in the 

systematic (and, as 1 will argue below. on-going) marginaiization of non-medicalized notions 

of care and care-giving from the province's emergent health system. In this resard. two loci 

of struggle are especially significant. At the most general level. federai state actors' 

cornmitment to the cause of universally-accessible health care. like their commit ment to the 

'social security' welfare state more generally, was boni out of wider effons to define the terms 

of federal hegemony in the post-war era, a project involvinç the mobilization of mass support 

behind a particula. vision of the country's economic and political hture. However. çiven the 

fact that the fiuits of this vision did not accrue equally to al1 strata of the population. it is not 

particularly surprising that the state's rnobilization effons did not aspire to be universal in 

scope, but were instead focused upon those social groupings deemed to be of greatest 

strategic significance, while others. les  powerfùl or thought to embody subversive 

tendencies, were either effectively marginalized or subjected to the coercive capacities of the 

state apparatus. In this way, not only were federal interventions in support of a publicly- 

fùnded health care system reflective of the hegemonic project of which they were pan. but 

also of the strategic and tactical considerations of a state structure whose marsin of 

manoeuvre was limited, both by shifiing intemal priorities and by the conflictinç demands 



made by social forces fiom the field of civil society. 

In the event, federal state actors responded by embarking upon a legislative 

programme designeci principally to benefit the white, working-class men whose labour-power 

had become so integral to the reproduction of Canada's permeable fordisrn. while at the same 

tirne taking a number of concessionary steps to counter the threat of opposition by physicians, 

whose earlier hostility to Medicare in Saskatchewan had nearly stymied that province's 

attempt to bring health insurance into the public domain (Nayior 1986). Thus. while not 

wishing to suggest that the relative might of doctors and male industnal workers were the 

only factors taken into account by the state as it grappled with the challenge of building a 

national health system. one might nonetheless argue that their clout served to push state 

managers in certain directions rather than others, and more generally to frame the discursive 

tirnits of debate around such questions as the meaning of health or the most appropriate means 

of allocating health care resources. Indeed, it is precisely in this regard that one might speak 

of a collusion of interests between the state and panicular social groupings (of which medical 

doaors are only the most notable esampie), whose existence has contributed not only to the 

promotion of the medical mode1 and physician dominance. but also to the progressive de- 

legitimation of care-çiving as a key element within the larger health care system'. 

Of course. it need hardly be added that the adoption of such an approach entailed a 

number of questionable assumptions on the part of state actors. of which one of the most 
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significant was the belief that the health of Canadians was best-served by entrenching a mode1 

of semice delivery that was at once curative in its approach and largely under the control of 

physicians who had little incentive to manage resources efficiently or control system costs 

(Vayda and Deber 1992). While leaving aside for the moment questions pertaining to the 

long-term viability of a health systern organized dong these lines. in a more immediate sense 

this orientation served to reinforce the already dominant view that health was nothing more 

than the absence of illness. and that the only worthwhiie care was that provided by a 

physician, preferably in a hospital setting and invariably involving a battery of inttusive (and 

expensive) diagnostic tests. However, what remained largely hidden from view under such 

a paradip was the faa that good health is much more than simply çood health care. and that 

supplementing and supponing the cure-oriented interventions of physicians and other health 

professionais is the daily caring work of countless women, camed out in a wide range of 

settings, from acute-treatment hospitals to long-tem care facilities, and for family-members 

at home. Thus, by effectively dismissing the physical and psycho-social significance of care- 

giving to individuais' wellness, not only did the architects of Canada's health system reinforce 

patriarchal relations of power. whereby the paid and unpaid labour of women was 

simultaneously devalued and rendered invisible, but their work aIso served to chart out a 

landscape of 'care' in which caring elements were either absent or taken for granted. while 

promoting instead the development of a system dominated by the networks and nodes of 

hospital-centred, technologicalIy-driven medicine. 

Still, regardless of the ideological and substantive underpinninjs of federal state 

managers' forays into the field of national health policy. it should be borne in mind that 
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uitimate responsibility for the latter's implementation rested (and indeed continues to rest) 

with provincial govemments, whose effons in this regard comprise the second locus of 

aruggle alluded to above. Thus, in the case of Ontario, even as the strategic selectivity of its 

state stmcture rendered any aggressive intervention in support of socialized health care 

unlikely (Wiseman 19%; Tarman L 990). provincial politicians and bureaucrats were 

nonetheless sufficiently aware of the social and economic benefits to be derived from 

accession to the federal vision of a national health system for them to introduce their orvn 

hospital insurance plan in the years following the proclamation of HIDS in the House of 

Commons. With the implementation of this scheme, a trajectory was embarked upon that 

would lead not only to close state involvement in almost al1 facets of health services tùnding, 

planning and delivery, but would serve as well to propel the Ontario Ministry of Health 

(MOH) into a dominant position among the constellation of provincial ajencies and 

departments, adrninistering a budget that, by the early 1990s. was quivalent to almost one 

quarter of crll government expenditures (Ontario 1993e). However. despite the sense of 

inevitable progression which permeates many 'official' histories of public health care in 

Ontario (see for example Ontario 1977: 1983a). it is clear that both its development and 

subsequent retrenchment are grounded in the evolving pnorities and struggles of a range of 

social actors. including those intemal to the state system itself 

In the first instance, this is seen in the attention çiven within MOH documents of the 

1960s and early 1970s to such themes as spatial restructuring and the need for orjanizational 

'rationality', and given concrete form by the new institutional arrangements introduced during 

this period, with two of the most notable being district health councils (DHCs) and the new, 
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regionaliy-based planning h e w o r k  imposed by the Ministry upon the province ( lhid 1977: 

Ontario 1970). Of course, in accounting for the significance of these latter measures in 

particular it need hardly be added t hat, apart from the province's obvious interest in meeting 

federai accessibility requirements within the limits of available resources. its actions also 

served to advance a particular representation of space. which in addition to facilitating the 

state's ability to rnonitor and control individualsi activities. was also direcrly implicated in the 

construction of Ontario as the embodiment of a homogenous temtory and a harmonious. 

meritocratic society. That this representation differed little from that being promored by the 

federal state structure at roughly the same time is not especially surprising, given the extent 

to which Ontario was itself a chief beneficiary of the federal state's post-war accumulation 

strategy (Wiseman 1996). What is noteworthy by contrast is the fact that. even at the height 

of Canada's engagement with permeable fordism and one-nation federalisrn. provinces such 

as Ontario were already absorbed in the task of developing alternative place- or (as in the case 

of Quebec) ethnicaily-based identities, whose salience would only grow more pronounced as 

the bases of the fordist consensus began to crumble in the early to mid- 1970s. 

While this is an issue which will be taken up in greater detail below. of more 

imrnediate concem is the nature of the representation itselc as well as the implications it holds 

for the evolution and management of Ontario's spaces of (long-term) care To this end. one 

might argue that the development of an integrated provincial health care system during the 

course of the 1960s and early 1970s was predicated upon at least two interrelated 

assumptions, encornpassing a belief in the redemptive power of technolog (and scientific 

medicine) together with the conflation of social space with its çeometric or 'Euclidean' 
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counterpart. However, while by no means wishing to cast doubt upon the sincerity of those 

who accepted these assumptions as given during the period in question, in recent years it has 

become increasingly evident that their role in shaping the early development of the health care 

system was less a fiinction of their ability to deliver upon what they actually promised (le. 

substantidly better health for al1 Ontarians, regardless of place of residence or ability to pay). 

and rather more of their usefùlness to the state as it sought to extend the bases of its power 

through the pursuit of a particular hegemonic project. In this way, it is possible to interpret 

the early resource allocation decisions of provincial politicians and MOH bureaucrats as 

dictated not only by federal funding guidelines and the cost-benefit analyses of health 

economists and planners, but also by the need to secure consent for an entire system of 

governance, along with the power imbalances which the latter heiped to perpetuate. 

By facilitating access to certain types of health services ( ir .  acute care) in specific 

locales (ir. hospitals), Ontario state aciors contributed to the reproduction of this system in 

at least two important respects. On the one hand, their actions served to mobilize support 

arnonj that broad segment of the province's population for whorn a strong welfare state was 

the unquestioned basis of a secure and prosperous future. On the other, their interventions 

promoted the deveiopment of a space of care in which physicai distance from hospital became 

the dl-encompassing variable, while other bamiers to good heait h (defined. not soincidentall~. 

as the mere 'absence of illness') - sex, class, 'race', among others - were either erased or 

trivialized to such an extent that they became essentially meaningless To cite but one 

exampie, in bfOH promotional literature and annual reports much was made of the extension 

of air ambulance service to the province's most northerly reaches, with such service beinç 
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presented as a way for individuals living in remote regions to derive as much benefit from the 

expertise and technology found in southem teaching and tertiary-care hospitals as the 

residents of Ontario's largest urban centres (Ontario 1 983a: 1 4- 1 5). However. regardless of 

whether or not the availability of air ambulance evacuation has saved any lives (as it 

undoubtedly has), the fact remains that these documents consistently blur the distinction 

between good heaith and good health m e .  while ignonng the degree to which poveny. neo- 

colonialism, and institutionalized racism and sexism are Far more significant in thrir effects 

upon the çenerally poor health status of many northern Ontarians (a large proportion of 

whom are Abonginal) t han the lack of a tertiary-care facility in. Say. .Voose Factory. 

When one tums one's attention to the processes underlying the evolurion of Ontario's 

long-term care system, a remarkably similar pattern begins to emerge. As I have already 

made clear in the discussion above, state investment in health care services, infrastnrcture and 

persomel has long b e n  guided by a series of questionable assumptions regarding the manner 

in which the health needs of Ontario residents might best be met. Most obviously. this has 

resulted in the development of a Medicare system that is at once cure-orientrd and reactive 

In its approach, and generally ill-placed to consider individuals' health prot?!~nis and 

cornplaints within the broader context of their day-to-day lives. ln a somewhat less obvious 

fashion, these assumptions have also served to invalidate. marginalize and othenvise erase 

approaches to health care that are not readily reconcilable with the principles of scientific 

medicine and the medical model. Without wishing to suggest thar this was the only tool at 

the disposai of the state to enforce conforrnity with its health vision it is nonetheless clear that 

the concept of 'medically necessary' s e ~ c e s  has been deployed with great effect over the 
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years in precisely this way. by both federal and provincial state managers. as a means of 

policing the border between hegemonic, subversive and residual health care. 

While one rnight reasonably argue that this power to distinguish between 'necessary' 

and 'u~ecessary' procedures has proved usefùl in preventing public funds from being divened 

towards superfluous or questionable treatments (eg. taitoo removal), it bas also shown itself 

to be highly effective in de-legitimating a range of health services whose value to individuals' 

well-being cannot be overstated. In the area of long-term care in panicular. it is implicated 

in the creation what Deber and Williams ( 1995) facetiously cal1 a 'non-system', whereby some 

services, such as those provided in acute- or chronic-care hospital settings. were deemed 

medically necessary and hence publicly insured, while others. including chronic home care and 

home support. were not and thus lefi to develop as a 'patchwork quilt'. consisting of a mass 

of largely unintegrated and locally-based services, "offered through a jumble of for-profit, 

charitable, volunteer and municipal agencies, on widely-varying tems and conditions" 

( b u !  : O )  As one might imagine, the implications of this confused state of atfairs for both 

the equity and efficiency of long-term care delivery in Ontario have been far-reaching. and 

range from problems of seMce duplication or non-availability in some areas. to a marked bias 

towards institutionalization as the preferred means of 'carinç' for those who are unable to care 

for themselves. regardless of whether or not community-based alternatives might have met 

these individuals' needs just as effectively, at considerably lower cost to the public purse. 

However, while it is precisely issues such as these that have been at the forefront of 

LTC policy debates From rouçhly the mid-1980s onwards, one rniist ask oneself d p -  it took 

so long for the importance of these questions to be recognized in policy circles (afier all. 
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feminists had been offerhg critiques of this son since the late 1970s if not earlier [Aronson 

and Neysrnith 1997]), let aione for purposive action to be taken that would seriously address 

the system's underlying inequities and inefficiencies. Without presumins to offer a definitive 

expianation, there can be Little doubt that the longstanding marginalizat ion of long-term care 

is closely related to its ambiguous positioning in-benire,> the realms of health and social 

welfare, which has led to an effective bifurcation of LTC, with its ovenly 'medical' aspects 

(eç. palliative are, chronic hospital or nursing home care) subsumed under the e'ristins health 

system, while those which were community-based or more holistic in their approach were 

generally deemed to be social services, to be delivered through means- or needs-tested social 

programmes or, more likely, by family mernbers themselves with no help at al1 from state 

agencies or structures. Of course, in dividing the field of long-term care in t his way. not only 

were Ontario state managers drawing upon a highly medicalized understanding of health and 

lieaith care, but aiso upon a particular gender ideology, thoroughlg bound up with the  logic 

of industrial capitalism, which constmcted women primarily as nunurers. able and willing to 

undertake a wide range of caring tasks for their families without renumeration or recognition. 

That such an ideology bore little resemblance to the lived experience of many. if not most, 

Ontarians scarcely mattered; its power lay instead in its ability to cast as 'natural' a family 

structure in which women were the care-givers of first resort, and hence as abnormal al1 those 

families for whom no female care-giver was available, eithe: because she was absent. 

unwilling to take on such a role, or simply too busy on account of conflicting chiid-care or 

waged work responsibilities. 

While the implications of this state of affairs for individuals and families requiring 
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long-term care were undoubtedly far-reaching, at a systemic level they were perhaps even 

more so, sening to disarticulate much of the community-care sector tiom the mainstream of 

the heaith system, leaving in its wake what were in efYect two distinct systerns of Ion,- 'Y term 

care: the first, hegemonic, being comprised of an ensemble of specialized (mostly facility- 

based) seMces meant for the elderly or disabled person whose care needs had become so 

subaantial or acute that they could no longer be provided for by a full-time family care-giver 

at home; the second, residual and largely invisible, consisting of a range of semices onented 

towards individuais who lacked a 'normal' kin network, and thus were in need of community 

support if their tives were to rernain viable outside of an institutional setting. Given concrete 

expression through a multitude of locally-based programmes. organized on an ad hoc basis 

by existhç social welfare organizations or informally by community or senior-citizen groups, 

the latter syaem evolved largely within the gaps and interstices of its hegemonic counterpan, 

engendennç in the process a landscape of care whose unevenness and chaotic organization 

stood in sharp contrast to the rationality and homogeneity of the larger Iiealth care system. 

Of course, in this regard it need hardly be stressed that each was undewritten bv a very 

different dynarnic, wit h MOH-funded services (whether acute or chronic in orkntat ion) pan 

of a larger project to sustain and extend the bases of the state's hegemony over the province. 

while the 'residual' system was the product of the combined (and ofien contradictory) effects 

of a much more complex set of interests and priorities, encompassing ( i t~ter  d t r )  the state's 

desire to monitor and discipline potentially troublesome populations (such as the mentally ill); 

municipalities' histoncally-given mandate for the care of citizens who have fallen inio 

destitution or indigence, and ha l ly  the aspirations of particular social groupings to came out 
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a space of care that was more functional to the needs of their members than that afforded by 

the public heaith system at large (Dear and Wolch 1987; Tarman 1990; O'Neill 1992). 

However, what is important to bear in rnind in each of the latter cases is that. for the most 

part. the cornmunity-based programmes and services emanating fiom activist groups. 

municipal governrnents and social services organizations enjoyed only the most tenuous of 

links with the province's healtMong-terni care system. Until rouçhly the mid- 1970s. in the 

official discourse of MOH, as well as that of the health and public policy communities more 

geenerally. long-term care wns institutional care, while providing for the needs of elderly or 

disabled individuals in the community was pnmarily the responsibility of famil y-members or. 

in cases offamily 'dysfùnction', of rnunicipalities, charitable organizations or the Ministry of 

Community and Social Services (MCSS) (Deber and Williams 1995; .4nnstrong and 

Armstrong 1996). 

Moreover, this was an understanding that also manifested itself concretely in the form 

of a particular representation of space, in which the province's territory was subsumed under 

a logic of catchment areas and 'health regions' (Ontario 1970), with the long-term care needs 

of individual citizens reduced to those which could be provided for within the context of a 

hospital, chronic-care facility or nursing home. Quite simply. space itself became a strateçic 

asset in the service of MOH as it stmggled both to impose its understanding of health (and, 

by extension, long-tem care) as hegemonic. and to marginalize those heaith practices and 

programmes which calleci into question the assumptions built into its own position. While one 

might propose any number of reasons for the Ministry's action in this regard. by far two of 

the rnost significant were the need to defend the premises of the niedical model. upon which 
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the province's health and long-term care systems were firmly based. together with a more 

çeneral cornmitment on the part of the state to 'permeable fordism' and its accornpanying 

mode of societal regdation, which necessitated in tum the surveillance and control (whether 

by CO-optation or obliteration) of practices which challenged the ideological bases of this 

project. Thus. by charnpioning a pmicular landscape of care, in which rationality and 

monumentality came together in the shape of a network of functionall-specialized health 

facilities spread out across the province (and underpinned by a senes of operarional and 

administrative grids), the Ministry of Health contnbuted to this process in at least two 

significant ways. In short, its interventions served to facilitate the repulation of care providers 

(along with their patients) who opted into the public health system. while at the same time 

providing a basis for the de-legirirnation and marginalization of those whose care-giving work 

ran counter to the principles of the medical mode1 or to dominant patterns of care de1ivery5. 

Though certainly not the only example of this process at work, by far one of the most notable 

(and ignoble) instances is centred upon the Ministry of Health's treatment of mentally il1 

individuals in the decades following the end of the Second World War. In short. despite 

atternpts to develop a viable system of community-onented mental health clinics as early as 

the 1940s, MOH state managers rernained firmly wed to facility-based care throughout mucn 

of the period in question. even goinç so far as to countenance the placement of former 

psychiatnc facility inrnates into nursing homes and homes for the ased following widespread 

'de-institutionalization' in the late 1 960 are early 1970s (Simrnons 1990). 

As one rnight irnapne. liL1y candidates for rnarginalization a.ould include famil- cxe-gi\-ers ; i d  dic 
'a1trrnatii.e sen-ice orpnizations' ~vhich ernerged in a nurnber of Canadim citit's in h c  1360s and 19705 out of the 
ferninisi. student and new lcft movements (Lustiger-Thaler i 994; O'NcilI 1992). 
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However, as appropriate as this particular set of institutional. regulatory and 

ideologicai arrangements rnay have been in an era of rapid econornic growth and relative 

social harmony, inherent within them were a number of contradictions. whose full significance 

wouid only become apparent as Ontario (dons widi the rest of Canada) entered into a period 

of protracted political-economic cnsis in the mid-1970s. Aithough health care was by no 

means the only policy domain afTected in this regard, one might argue that the reaction of 

MOH state managers was nonetheless telling, encompassing as it did a combination of 

damage control together with a search for longer-lasting solutions. In the followin= section. 

1 will explore the circumstances underlying the articulation and implementation of one such 

'solution'. in the area of long-term care restructunng, which 1 argue is indicative not only of 

a significant shifl in MOH's understanding of the meaning of  health and health care. but also 

of a broader attempt to re-configure the province's spaces of care in accordance with a rapidly 

chançinç ideological landscape. It is to this task that I now turn. 

ENGAGING A NEW PARADICM OF CARE? LTC REFORRI AND T H E  NDP 

Whether one chooses to emulate Harvey in holding up i 972 as the mon~riirirs inon of global 

fordism (1989:vii). or rather to situate it instead somewhat earlier or later in time. there can 

be littie question that the entire decade was one of considerable ferment, as economic crisis 

interspersed with political crisis produced recessionary forces on a scale not seen since the 

Great Depression of the 1930s. Needless to Say, Ontario. with a branch-plant and resource- 

based economy dan~erously exposed to the vagan.es of the world market and to trans-national 

capital flows. did not emerge unscathed from these wider developrnents: not only were its 
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citizens faced with the prospect of restructuring in many of the province's leading economic 

sectors, but dso with a state system for whom social welfare spending was increasinsly seen 

as being out of control. In the field of health care in particular. state managers' immediate 

reaction to this assessrnent included a programme of selective cost-cutting. through such 

measures as the imposition of new restrictions upon the growth of the province's nursing 

home sector (Ontario 1975a), along with real cuts to public hospital budgets. resultinl in bed 

closures. staR reductions and the amaljarnation of obstetrical units in some areas (Ontario 

1974). 

However, as is made clear in the discussion above. spending cuts were not the only 

response on the pan of politicians and bureaucrats to a precarious fiscal situation; also 

relevant in this regard was the newfound willingness with which they explored alternative 

approaches to health and health care. in an effort to derive p a t e r  cost-ef5ectivene.s~ from a 

system increasingly plaçued by dirninishing retums (Ontario 1970). While Marc Lalonde's 

( 1974) cal1 for a policy re-orientation towards the social determinants of health is perhaps the 

best-known example of this new openness, it is mirrored at the provincial lecel by a near- 

constant Stream of refonn-onented policy papers and programme pilots. Indeed, as Deber 

and Williams (1995) argue, it is precisely in the context of these latter initiatives that Ontario 

st ate managers (along with the health community more generally) besan increasingly to 

identifi community-bas& senices as a potential alternative to hospital care, providing a basis 

in turn for the (re)construction of long-term care seMces as a cornponent of the larger health 

system, rather than as "more stiçmatized 'last reson' social welfare programs" (p.302). 

During the course of the following pages, I will seek to highlight the vanous forces at work 



132 

in producing this particular shift in understanding, as a necessary first step to my subsequent 

discussion of the New Democrats' efforts, once in office, to cany out a wholesale 

restructuring of the province's long-term care system. 

Long-terrn care reform as state project 

As Jessop (1990) makes clear in his theorization of the capitalkt state. although social 

formations tend to be dominated by a single hegemonic project at any given historical 

conjuncture, the realization of the latter does not preclude the CO-presence of a stock of non- 

hegemonic alternatives, each typified by a distinct set of overlapping characteristics and 

varying degrees of support among state and non-state forces. As one rnight imasine. not only 

do these alternatives provide the dominant class with some marsin for manoeuvre. to the 

extent that it is possible to silence dissent through the appropriation or CO-option of panicular 

elements within these rival programmes, but they also serve as the prospective bases for 

hesemonic projects of the future. should the existing arrangements collapse under the weight 

of extemal aggression or intemal contradiction. Thus, it is no coincidence that, at the very 

moment that the Canadian polity becarne embroiled in a dual crisis of accumulation and 

hegemony in roufly the mid- 1970s (Jenson 1990; .4ibo and Jenson 1997). formerly marsinal 

(and marginalized) projeas. most notably those associated with Québécois separatism and the 

'regionalization' of Canada, took on an ever-greater salience relative to that of the nation- 

building aspirations of the federal govemment. 

Of course, given the extent to which the country's Medicare system was a key 

component of Canada's post-war hegemonic project, it is not especially surprising that it was 
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arnong the fut programmes to be cded into question by the dernise of the fordist consensus. 

At a federal leveL this entailed a tacit retreat fiom the prîncipie of universally-accessible heaith 

care, as changing fiscal realities along with shifiing ideoiogical prionties caused state 

managers to pay less attention to that which was needed to sustain a strong version of 

federalism in Canada, and rather more to the seerningiy inexorable rise in federal contributions 

to provincial health care budgets. In light of this situation; the federal governrnent instituted 

bloc fùnding in 197P. under the guise of the Federal-Provincial Fiscal .Arrangements and 

Established Programs Financing Act (EPF), thereby limiting its own exposure to increasinç 

provincial health costs, while at the same time handing over to the provinces one of the key 

levers by which it had previously been able to enforce national health policies and guidelines 

(Badçley and Wolfe 1992). 

If the enactment of EPF signalled the end of solid federal suppon for a tnily )rrrio/toi 

hedth care systern, by the sarne token its introduction also coincided rouçhly with something 

of a shifi in dominant conceptualizations of health and health care. as uncritical acceptance 

of the medical model and of physician dominance gave way to a rising tide of oppositional 

voices calling for the re-organization of health care delivery systems as a basis for improving 

their cost-effectiveness, efficiency and equity. Within Ontario, this process encornpassed the 

strugçles of a diverse set of social actors. variously positioned both within and beyond the 

bounds of the state system itself, whose particular interests rançed from the irnprovernent of 

Undrr HiDS and rhr Medical Care Act. the kdaal  gowmmrnt v-as commtttcd 10 an opcn-cndcd hinrling 
formula tvhereby fderal contributton roughly matchcd those of the provinces. Undcr EPI;. hy conlrast. "pnn lnccs 
would rrcei~ye a block of mmcy for health md postseconday tducation ~vhich th+ coulci usc: as the? n ishcd kn~et.cr. 
afthough EPF gave more spending frtxdorn to thé prwinces, as federal contnbutionc; t\ t'rc ni) Imgt'r t d  JII-CCL~!. 10 

specific hralth senlces, provinces n-ould hatee to rein in costs or absorb incruses thcmssl\.cs " (O'.leil 19% 53) 
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conditions within nuning homes and mental health facilities (Tarman 1990: Simmons 1982). 

to the development of means of delivering health seMces to citizens at a reduced cost to the 

public purse (Tsaiikis 1993). While not wishing to suggest that the proponents of these 

various positions shared anything approaching a common understanding of either the 

problems atfficting the health care system of the day or how best to resolve them. they were 

united in their identification of institution- and physician-dorninance as two features of the 

system that were in urgent need of attention if the latter was to remain viable (let alone 

equitable) beyond the 1970s. 

Without seeking to exaggerate the impact of these early cntics of the province's 

Medicare system - f i e r  ail, the stnfzis cpo dso had its defenders, in the form of such powerful 

organizations as the Ontario Medical Association and the Ontario Hospital hssnciation - one 

might argue that their interventions were nonetheless crucial in shifiing the locus of policy 

debate away from essentially technocratic discussions monopolized by physicians and health 

bureaucrats, and towards a sornewhat broader-based dialogue which. for the first time since 

the inception of public health insurance in the late 1950s. included the airing of serious and 

sustained misgivinçs concerning the panicular manner in which Ontario's health systern had 

evolved. Given initial expression in such MOH documents as the Repor-c o f h  ( hmirrcr  

of& Heaiing Arts (Ontario 1 WO), these qualrns soon crystallized into a generalized attack 

upon the alleged inefficiencies and wastage engendered by the " free-spending decades of the 

'50's and '60's" (Ibid 1975b:4), and was usually followed by some reference to the supposed 

advantages to be derived from investing in a more proactive. community-based healt h system. 

Indeed, at a programme level the latter half of the 1970s was characterized by the 
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introduction of a number of new initiatives in the area of community-oriented care. with two 

of the most notable examples being chronic home care in 1976 (Ontario 1979) and a long- 

tenn care 'placement coordination service' (PCS) in 1979 (Ontario 1982). Following upon 

the heels of MCSS-led efforts to cut substantially the rate of institutionalization among 

developmentally-delayed individuals and t hose suffering from psyc hiatric illnesses. the 

purpose of these programmes. together with earlier initiatives undenaken in such areas as 

community mental health and district health councils, may be summanzed briefly as attempts 

by MOH to control rising health care costs through enhancement of its gate-keepins and 

comrnand-and-control capabilities on the one hand, and through the gdvanization of a nascent 

comrnunity-care sector on the other. However, regardless of the precise manner in *hich one 

interprets the evolcing policy and programme priorities of the Ministry of Health during the 

course of the 1970s. it is clear that. rhetoric aside, budgetary considerations tigured far more 

prominently in Ministry calculations than did any real concem with re-invigorating the system 

through a sustained cornmitment to comrnunity-based forms of care. Should confirmation of 

this fact be required, one need only consider the Ministry's institutional care budget alon-side 

that for its community health programrning. While acknowledging that repeated changes to 

classification protocols over the past two decades make it difficult to gauge with an- cenainty 

the degree of change in the proportion of funding ailocated to community-based senices. a 

p e r d  of MOH annual repotts leaves one in no doubt that expenditures on community care 

remained comparatively tiny throughout the 1970s and early 1980s. with substantiai gains in 
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its share of overall health spending not O C C U ~ ~ ~  before the mid- 1980s at the earliest'. 

Given these findings, what is one then to make of the Ministry of Health's purported 

embrace of community care fiom roughly the mid- 1970s onwards? In the first instance, it 

clearly encompasses an element of tactical calculation. as state actors souçht to justiS, 

retrenchment in the facility sector by arguing that the expansion of community services would 

more than compensate for cuts to hospital beds and staff. While the accuracy of the latter 

daim remains hotly debated even to this day, there can be little doubt that the Ministry's early 

forays into the realm of comrnunity-based senice delivery were not particularly conducive to 

the realization of an integrated. cost-effective health care system. In short. not only was 

MOH slow to capitalize upon successfùi local pilots by transfoming them into province-wide 

programmes8, but scant attention was paid by the Ministry either to the task of intesrathg 

existing comrnunity seMces into the established frarnework of care, or to the possibility that 

the new programmes being put into place (for example, chronic home care). far from merely 

shifting care recipients from the institutional sector to that of the comniunity. \iould serve as 

well to expand the pool of likely users, as those whose care-giving needs had previously been 

met informally now attempted to make use of the new services (Deber and Williams 1995). 

However. as I have already suggested above, in assessiny the significance of the 

Ministry's early interventions in the field of community health and Ion&- tenn care, more 

important than the interventions themselves is the degree to which they are indicative of a 

7 Indeed, evtn in Iht. 1989 tiscal !car. tiinciing ior communï~--0rien1t.d senixs ( including cornrnunity suppm. 
in-home senices and support sèn.ict. living units) consumed no mort: thm 2 I .9 percent of total prcninciril spcnding on 
l o n g - f m  care (Ontano 1 993 a : 1 5 ). 
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broader set of changes in the regulation of everyday life, with the destabilization of key 

welfare state institutions in the wake of the crisis of fordism providing a basis both for the 

introduction of new patterns of regulation, and for the manifestation of hitheno quiescent 

forrns of protest and dissent (lessop 1993 : Ratner 1997). Viewed from t his perspective. the 

Ministry of Health's engagement with community-based forms of care delivey may be 

understood in the first instance as an exemp1a.r of the strategic selectivity of the capitalist 

state, and in the second as an early manifestation of a tendential shift, still undenvav today, 

from a mode of regulation grounded in Keynesian economic and social policy. and towards 

one which one embodies a quite different set of characteristics. broadly (if not always 

accurately) understood to be 'post-fordist' in its orientation (Teeple 1995). 

Of course, in positing such a transition, by no means am 1 attempting to argue that the 

loçic of capital lies behind dl, or even most. of the diverse social, economic and political 

changes to have taken place in Ontario since the early 1970s. However. by the same token 

this is not to say that the crisis of accumulation visited upon Canada (and elsewhere) at this 

time did not play a vital role in forcing social actors to undertake a sharp and ofien painful 

adjustment in the face of a rapidly changing political-economic order. .Ut hough t his process 

of adjustment remains on-going in most quarters, one miçht nonetheless a r y e  that. for the 

Ontario state system in particular, it has become increasingly dorninated by a single strategic 

orientation, grounded in neo-liberal ideology, in which a slimmed-dom welfare state 

structure. increased emphasis upon discourses of flexibility and personal responsibility. a 

laisser-faire approach in econornic matters, and a growing dependence upon aurocratic styles 

of govemance are perceived to be the only means of piloting the province successfùlly into 
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the post-fordist age (Dehli 1993; Ehring and Roberts 1993). However. as singular and 

monolithic as this neo-liberal orientation has become, not only in Ontario but in other 

jurisdiaions as well, it should be borne in mind that its wholesale adoption during the course 

of the 1980s did not occur without considerable negotiation and struggle among the various 

agencies and departments of the provincial state system, before a combination of circumstance 

and structural imperative resulted in the emergence of one particular set of responses as 

hegemonic. 

In this way, even as one interprets the growing salience of community care in the 

1970s as the harbinger of a sea change in the manner in which health care in general was 

delivered in Ontario, by the same token it was also indicative of shon-term tactical 

manoeuvring on the part of MOH in the face of more immediate budgetary concems. While 

it is precisely for this reason that one is lefi with little sense of an overarching rationale 

contained within the community-onented reforms introduced at this time (escept. of course. 

for that of cost control), it is clear that the latter did provide a set of markers which would 

prove usehl to those charged with canying out a more fundamental restructunng of the 

province's health system in later yean. That is to Say, even as one acknowled~es rliat the 

Ministry did little in the 1970s and early 1980s to address in a tmly Fundamental fashion such 

problems as the system's over-dependence upon institutions and a larsely unintegrated and 

fiagmented community care sector, the interventions which w r e  carried out were nonetheless 

sufficient to lay the discursive groundwork necessary to fiame much of the subsequen t debate 

over health and long-term care reform in the province. In short. by placing increased 

emphasis upon individuals' persona1 responsibility for their own health (Ontario 1980): by 



149 

adoptinç the position that the health system would rapidly become unsustainable unless 

prompt corrective action was taken (Ibid. 1983 b); and by resolutely arçuing t hat community- 

based services could, and indeed should. be integrated into the mainstream of Ontario's healrh 

care system (Ibid 1975b3, state actors set into motion a process which served not only to 

expose the contradictions inherent within the system since its inception as a public good in 

the late 1950s, but also to provide particular social forces outside of the statr system with a 

set of strategic resources which they might then use in their own bid to influence the 

trajectory of the health system's subsequent developrnent. 

Thus. reçardless of whether or not the Ontario govemment would have undenaken 

a substantive restmcturinp of the province's health and long-term care systems of i ts  own 

volition, circumstances such as those outlined above served to push it inesorably in this 

direction. with unflattering media accounts of the state of chronic and long-term care in the 

province together with the well-orchestrated interventions of social movements such as the 

Concerned Fnends of Seniors in Care Facilities, highlighting the degree to which the health 

system appeared to be failing Ontario's elderly population in panicular (Deber and Williams 

1995). Aithough the political pressure generated in this way was suficient to propel health 

care (or. more precisely, long-terni care) onto the gowrnment's policy asenda. and served 

even to galvanize the latter to take limited action in the face of a nurnber of especially 

gievous (and high profile) problerns. it was not until the 1985 Liberal election victory under 

David Peterson that the piecemeal approach formerly predominant in matters of health care 

reform was replaced by something approaching a more coordinated - and ambitious - 

response on the part of the state. 
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Having prornised repeatedly during the heat of the campaign to pay closer attention 

to the needs of older Ontarians, Peterson, once elected. wasted no time in creating an Office 

for Senior Citizens' Affairs (OSCA), with a mandate (hier  a h )  to 

improve and enhance the quality of life of Ontario's seniors: to ensure that elderly 
persons who require assistance to remain in their homes can obtain necessary 
community services; and to ensure that senior citizens who require institutional 
seMces receive appropnate and high quality care (Ontario 1986:Mi). 

Ambitious objectives to be sure, yet ones whose practicality was from the beginning called 

into question by the Office's lack of legislative authority or resources with which to carry 

them out (Deber and Williams 1995). However, in spite of these handicaps. during the winter 

of 1985/86 OSCA mounted a large-scaie consultation process. canvassing the opinions of a 

cross-section of Ontario's "senior citizens, volunteers. service providers and niernbers of the 

public" (Ontario 1986:4) as a basis upon which to develop an "appropriate. responsive and 

affordable system of seMces for the elderly" in the province ( I b i L ) .  While many have 

subsequently queaioned the underlying purpose of such consultations. asking whet her or not 

their role might merely be to legitimate courses of action already decided upon by state 

managers themselves (Puonson 1993), the process initiated by OSCA uas significant. as 

Deber and Williams argue ( 1995). to the degree that it established the principle of public 

consultation as a necessary ingredient in policy development and implementat io n. hloreover. 

it was clearly also significant in contnbuting (however superficially) to the production of a 

policy agenda for long-term care refoim (entitled, appropnately enough. A iVew .-lpmh) that 

systematized, for the first time in Ontario, changes that had been taking place in the province's 

healt h services delivery system since roughly the mid- 1970s 
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only did OSCA recommend the 

health and social senices. along 

with the implementation of a bundIe of measures designed to support family care-çivers and 

promote the health status of the province's elderly population, but. even more imponantly. 

it also advocated the integration of existing cornmunity programminj under a new 

management structure, whereby dl services in a given geographical area would be accessible 

through a single point of entry, 'one-stop shopping' in the jargon of the day . While the means 

and timeline associated with the implementation of such a regime were necessanly left 

somewhat vague - this was after al1 a discussion paper rather than a bluepnnt for action - 

sufficient detail was proMded so as to leave one with no doubt that its implementation wouid 

mark a significant departure from previous health refonn initiatives in the province. How is 

this so? In short, by shifiing so decisively the locus of attention in matters of health and lonç- 

term care from institutions to the cornmunit$', and by calling for the adoption of an integrated 

approach to the delivery and management of a11 community-based senices. OSCA 

contributed to a process. subsequently taken up with renewed visour by the SDP.  which 

involved the progressive ir~.s~it~itiorzalizntiotr of the community and the services provided 

within that context. 

While noting that this is a matter which will be taken up in greater detail in the 

followinç section below. it is nonetheless vital that the reader understand precisely what is 

involved. Quite simply, by positing the 'community' as constituted by a space cf care that is 

9 Not unly is this shiii in emphasis t.t.i&nt from the report's ~rganizmon and Iayout. but dw Inm an' n11rnbt.r 
of specific pamagt! in *hich community-bad sen.ice delive- is champion&. such as thc rcpwt's clam rhat thc 
"govemmsnt's iirst priori' will bc tci enhance cornmuni& care sen-ices" (Ontano 1986.1 ( 1  r 
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equal in importance and legitimacy as that of the institution, not only did OSC.4's report sewe 

to blur the boundaries separating institutional fiom non-institutional space"'. but it also 

presented a persuasive case for introducing the son of comprehensive planning and 

management to cornmunity health and social services that had long been predominant in the 

hospital sector. In this way, under the cover of assisting "the elderly to obtain appropriate 

services through the development of an integrated 'one-stop shopping' approach" (Ontario 

1986: I I ) ,  OSCA laid the groundwork for a new paradigm in health and long-term care 

delivery in the province that would as it turns out, become caught up and articulated with an 

equally new approach to socieral regulation, whose 'post-fordist' credentials were becoming 

increasingly evident even as A New Agerrda was being published However. due to a senes 

of complicating factors arising in the afiermath of the latter's release. including the political 

weakness of OSCA relative to other afEected rninistnes (despite initially beinç given the 'lead 

agency' role in the implementation process); claims that the reform agenda it advocated was 

not cornprehensive enouçh or else too narrowly focused upon the needs of elders to the 

detriment of other users of LTC services; and finally fears reçarding the eventual cost of 

c v g  out the proposed meauires in full, ail conspired to slow the Pace of translating policy 

recommendation into policy action, a Pace which çround abruptly to a hait in 1990. in the 

wake of an unprecedented election victory by Bob Rae's New Democrats on September 6th 

of that year (Deber and Williams 1995). 

' O  This was p v e n  I'urther irnpetuï by a nurnbar of r<rommrndations which involvcd iransPrniig cycnisc. 
technolog and procedures 'normdly' a m i a t e d  u i t h  institutional contests to cornmunity c x c  wttings. ckriritnc 
EL?iStYsment units, which provide "multi-disciplinq asscxment. case consultntion. [and 1 staiT it'rriiining" ( ()niano 
1986: 13 ), are one esamplt. of this phenomtnon. 



Re-imaging Ontario's landscape of care: restmcturing care, re-configuring space 

As one rnight imagine, the Canadian Lefi greeted this victory wit h considerable elation: not 

only was it deemed to be an historic breakthrough in the country's industnal - and Progressive 

Conservative - heartland, but was seen by many to represent as well a definitive repudiation 

of the neo-liberalkm that had recently corne to dominate discourse and practice in almost al1 

facets of Canadian political Iife. However, as understandable as such optimism may have been 

at the time, hindsiçht has since exposed the NDP's victory for what it largely was: the 

reaction of "voters ançry with the Liberal Govemment of David Peterson . . for callins the 

election too soon and for rrying to inflict the Meech Lake constitutional accord upon them" 

(Watkins 1994: 139-140). Needless to Say, this is an important point to grasp. as it helps to 

explain both the 'thinness' of popular support for the Party dunnç much of it s tenure in office. 

together with its seemhg inability to stay tnie to its d d l y  social democratic election platfom 

when faced with sustained threats from an uncompromising capitalist class. Indeed. if there 

is any lesson to be derived from the New Democrats' accession to power in Ontario. it may 

be quite simply that the scope for bold action on the pan of an etecred govemment. while 

theoretically quite broad, is in fact highly circumscribed. whether by the structural selectivity 

of the state system itseif, or by the power of capital to withdraw at any time its support from 

a regime that is not to its liking ( e g  through geographical relocation). 

Ofcourse, in making this point it must be acknowledged that al1 too man' on the Left 

have spent far too much tirne in recent years engaged in self-defeating theorizing of the 

inexorable progression of capitalism or state power, while leaving little room for the 
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possibility that these processes mîght be successfully opposed, let alone reversed (Gibson- 

Graham 1996). Certaidy, the danger is a real one and must be resisted. yet by the sarne token 

one cannot let this knowledge obscure the fact that the Lefi h a  suffered senous reversals 

over the course of the past two decades, and that developments in the world economy (itrter 

dia) have aftered the relationship between capital and the nation-state in fundamental and 

ofien startling ways. While one might argue that the New Right has not been as successfui 

in Canada (with Alberta, British Columbia and, more recently, Ontario being three notable 

exceptions) as it has been elsewhere in exploiting the latter processes for its own pany- 

political advantage, it is undeniable that its ideology and values (in the fom of neo-liberalism 

and neo-conservatism) have been intemalized by most if not al1 of the country's mainstream 

parties, including, as it tums out, the recently-elected Ontario Yew Democrats under Bob 

Rae . 

Not surprisingly. the reaiization that the NDP, having fonned a governrnent. would 

act in a fashion very similar to that of its predecessors was greeied wit h dismay by its rank- 

and-file supporters, prompting many to ask how a Party, which had for so long styled itself 

as Ontario's (and Canada') 'social conscience', could execute with such suddenness an 

ideological reversa1 that would cause it to tum its back upon precisely those groups with 

whom it had forçed its closest links while in opposition, organized labour and the women's 

movement arnong them. Of course, in this regard one is well-advised to consider the 

cautionary words of commentators (and long-time socialists) such as Leo Panitch ( 1992). 

who argues that the 

tragedy of the NDP may be that not having played. outside Saskatchewan. the role 



of govemment in the founding era of the Keynesian weware state - a project for which 
it was more suited than any other Party - it has finally won the pan at the end of that 
era. (p. 174- 175) 

While some rnay consider this to be nothing more than a statement of the obvious. it is a 

crucial point nonetheless. servirtg to remind one of the fact that the balance of forces had 

shified in Ontario since the golden age of the welfare state in the 1960s, and that the room 

for manoeuvre available to the Rae govemment was from the outset constrained in a number 

of significant ways, not least of which being the ngours imposed by a world-wide recession 

that was in the rnidst of gathenng momentum as the Party came to power in 1990 Cenainly. 

one c m  only imagine that, had the economy been stronger or the rnargin of the Party's 

electoral viaory wider, perhaps the Rae government would have had the stomach to hold to 

a more recognizably social democratic course during its tirne in office. even if this meant 

confronting directly the vested interests resident in the province's business and financial 

communities. However, as Watkins ( 1994) makes clear. such action would have required 

exactly the son of "political mobilization that social democratic parties are reluctant to engage 

in. [and] a kind utterly alien to the Ontario NDP under Rae" (p. 14 1). 

In the event, lacking either the will or the ability to face d o m  its neo-liberal cntics. 

the government capitulated. turning its back upon social solidaristic and Keynesian economic 

management pnnciples in favour of what was essentially a New Righr agenda of deficit- 

cutting and leaner, meaner government, tempered all the while by the wwrr  of social 

democracy. However, as undemandable as it may be that Party members and social activists 

should feel betrayed by this development, their proclivity to place the blame squarely upon 

the shoulden of the political opposition and the business lobby (along with timorous NDP 
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leaders) must be tempered by appreciation for the role played by forces intemal to the state 

bureaucracy itself in producing this outcorne. How so? Quite simply. since the early 1980s 

the history of the Canadian (and Ontario) state system has been dominated (constitutional 

questions aside) by exigencies arising fiom the cnsis of fordism. including an eroding revenue 

base and the heightened permeability of national borders to the f3ow of capital. which have 

served to engender a particular range of responses on the pan of state actors. While it is 

clearly beyond the scope of the present work to provide a detailed ovewiew of the latter. 

variable as these are across time, space and govemment department. they are nonetheless 

unified, in Ontario if not elsewhere, by the common theme of 're-inventing government', 

whereby the bounds of state responsibility are rolled back. leaving individual responsibility 

and the 'animal spirits' of private competition to assert themselves. 

Granteci, at the time of the NDP's accession to power in Ontario. this process had not 

progressed as far as it had in many otherjunsdictions, of which Klein's Alberta is perhaps the 

best-known Canadian example. Yet, despite this, it was clearly of suficient magnitude to 

jenerate sigllficant changes in the intemal organization of the provincial state. as well as the 

particular manner in which the orçans of the latter produce and control space. While askinç 

for the readefs indulgence in making this argument - it would require a separate thesis at the 

very least to explore the full cornplexity of this process as it has affected the Ontario state 

system in general - one might nonetheless characterize it in general tems as involving a 

retreat from the 'social' on the part of the state stmcture (Donzelot 1979). That is to say. 

faced with the erosion of their ability to manage the economy and regulate society through 
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traditional fordist means", Ontario bureaucrats and politicians have set about 'rationalizing' 

and 'streamlining' the provincial welfare state structure, an exercise which has ent ailed (Nrrer 

dia) divestinç the latter of functions and responsibilities deemed to be either inappropriate 

or insuficiently cost-effective. Of course, regardless of the reasons given for undertaking 

such re fom in theory, in practice their chief effect has been to shift downwards the locus of 

responsibility for the provision of many social services, onto individuals t hemselves. ont0 t heir 

family-members, and ont0 a rapidly growing 'shadow state' of voluntan associations. 

community organizations and profit-seeking companies (Laws 1 988; Little 1 995; Wolch 

1989). 

Needless to Say. Ontario's restructuring of the welfare state has not occurred in a 

political vacuum. At the federal level, repeated cuts between 1985 and 1990 by the Mulroney 

government in the area of EPF transfers provided an immediate impetus for Ontario state 

managers to re-assess their own cornmitment to provide for the social welfare needs of the 

province's residents (O'Neill 1996). Moreover, if this was not enough. funher imperus was 

provided by growing fears, mightily fanned by business lobby groups such as the Fraser 

Institute and the Business Council on National Issues (BCNI), that state spending was out of 

control, and that the country would soon hit a 'debt wall' if radical measures were not taken 

to reduce the size of federal and provincial deficits (Rosenbluth 1992). Of course. regardless 

of whether or not such fears can be justified through recouse to measured arsument. they 

have shown themselves to be highly effective in mobilizing popular support (or at least 

l !  For esmple. through the assurnp~ion of rcsponsibilib of an ever-pmving ara! cif  'pni.atc'' nlattt'rs. 
including wage substitution for the uncmpl-ed: the provision of care for those unablc tu look ahcr thcmd\~cs .  whcthcr 
ddmly. disabled or unwell, and the 'protection' of children and !outh whose putnits arc dccmt'd a h u s n . ~ '  c x -  ncglcctrul. 
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acquiescence) for the Ire-invention' of government alluded to above. along with the re- 

configuration of the bases of hegemony which this exercise irnplies. What does rhis mean? 

Quite sirnply, spurred on by the demands imposed by 'deficit-phobia' (to borrow Rosenbiuth's 

phrase) and the gfobalization of the economy, the terms of state hegemony in Ontario have 

undergone a slow process of re-definition, as a recognizably Keynesian welfare regirne is 

replaced by something approaching the sort of hollowed-out, Schumpeterian workfare state 

discussed by Jessop (1993; 1995) in his more recent work. 

Moreover, it should be noted that this process is not. nor has it ever been. spatially 

neutral. Rather, it has involved a marked transition in the means by which the provincial state 

structure represents - and hence controls - space. In other words. whereas Ontario in the 

fordist period had been characterized by a representation of space in which discourses of 

belonging, social justice and economic potential were pre-eminent". by the mid- 1980s the 

emphasis had shified considerably, so that the province was increasingly defined onlp in terms 

of its positioning within an evolving network of national and international economic relations. 

Of course, in charnpioning such a representation, not only was the state implicated in a de- 

legitimation of those spaces and relations which were not economic in nature. Sut also in a 

parallel process whereby state space became more and more indistinguishable from the spaces 

of capitalism. In short, by calling upon state açencies to adopt the ianguaçe. organizational 

structure and philosophy of pivate entreprise, an effort was made to transform the latter into 

profit-seeking companies, complete with their own customers, product lines and sales 

12 This representation \vas capturd most teilingly in the words of the pro\.ince's cc.n~c.nniul-'e3r thc'nlc' bon$. 
~vhich describeci Ontario quite sirnpl! as 'ri place to standla place to g w v ' .  
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temtories. That the authenticity of such an endeavour is belied by the state's continuing 

monopoIy over the legitimate use of force in the territory under its control. along with the 

inescapable observation that the srrbsram of capitdist production relations remains missing 

fiom almost facets of state activity, need not be of concem. 

By contrast, what is of importance to the discussion at hand is the fact that this 

representation of space had become the dominant one in the province by the lare L 980s. if not 

earlier, and that the newly-elected NDP govemment of Bob Rae. unable or unwilling to 

challenge its le~itimacy directly, chose instead to ernbrace it (albeit with a number of 

signifiant concessions to the cause of social justice). This is seen in Rae's haste following 

the election to re-affirm his govemment's cornmitment to a vision of Ontario in which 

economic space defined and circumscribed ail space in the province. As he himself put it 

shortly afier havinç taken office, "[Ontario's] cornpetitive advantaçe is the qualit? of our 

schools, Our infiastnicture and our work force .. Ontario's fùture . . depends on a well- 

functioning partnership between govement, business and labour" (cited in Delhi 199584). 

In other words. while the statets responsibility for and operational conrrol over a range of 

activities, From health services delivery to law enforcement, had fomerly been detined and 

delivered according to any number of rationales and sets of spatial pract ices. increasingly all 

were being represented as subject to the overarching dernands of capital alone As one might 

imagine, it is precisely this tendency which has infomed the restructuring of the province's 

long-term care system throughout the 1980s. as well as the refonn measures introduced by 

the New Dernocratic Party dunng its own tenure in office. It is to a discussion of this latter 

initiative that 1 now tum. 
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From the outset, it should be noted that long-term care reform was one policy field 

ùi which the NDP was anxious to achieve results; having abandoneci its plans to create a fairer 

tax regime in the province and to introduce public auto insurance. the Party was in need of 

a high-profile issue that would allow it to showcase its progressive credentials to the voters 

in general and to long-time supporters in particular. Thus, using a well-wom ploy of new 

governments evelywhere, the NDP, having already eliminated the Office for Senior Citizens' 

AEâirs in an early purge of vestiges of the Liberals' yean in powerl.'. re-worked. re-packaged 

and re-released OSCA's long-term care reform agenda as though it had been conceived of by 

the New Democrats themselves (Deber and Williams 1 995). Not surpnsingly t herefore. the 

resulting document, entitled Rrdirection of Long-Tem (hre or J S~ppot-I Srn*ir+e.s i t l  O~tz r io  

(Ontario 1991). contained most of the recomrnendations made in previous reports. including 

the two centrai policy aims of shifting resources from the facility sector to the community and 

of centralizing access to al1 LTC services in the province through the creation of 'Service 

Coordination &encies'. However. t his is not to suggest t hat Rrdirectiotz was not hing more 

than a carbon copy of these earlier papers. In particular, its framers were careful to include 

a number of measures which would ensure that the reform plans proposed remained (or at 

lean were seen to remain) consistent with the Party's stated concem for social justice: i ~ e r  

alia, these consisted of the emplacement of mechanisms whereby racial equity and respect for 

cultural diversity would be promoted, dong with the elimination of user fees for certain types 

of LTC seMces ((hid ). 

I 3  Initially. the rola of lead apnc! in long-[cm care rehm a a s  gryen to thc Minisu? ol. Citirenship 
However. by 1992 the baton had bwn passcd to MOH. \vhiçh wou1d then ktvp its lead rninrstg starus t i~r thc hriirincc of 
the NDP's term ln ofict.. 
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Moreover, also in the name of social justice. the govemment commirted itself to 

broad-based public involvement in the reform process, through a consultation esercise which 

would eventually canvass the views (or so it was claimed) of 75.000 participants in over 

3.000 public meetings across the province (Ontario 1993a). However. despite the assertion 

made by the govemment at the time that there was an hisrorical lack of 'conimunity' 

participation in matters of policy development and implernentation at the provincial Iwel. in 

fact many users and providers of LTC services felt distinctly ow--consulted prior to the 

M>P's own initiative, having already been subjected to two separate rounds of consultation 

under the Liberals (Deber and Williams 1995; Aronson 1993). .Amon= other things. this 

served to çenerate considerable ill-will and cynicisrn on the part of participants. who. in 

.4lmonte if not elsewhere, were often highly cntical of the process itself as well as the 

government bodies responsible for carrying it out. As two individuais whom I interviewed 

put it, 

I think there was an awfiil lot of hstration around here with them [ie. those 
responsible for carrying out the consultation] because people thought the decisions 
were already made beforehand. (participant ti 13) 

The govemment says it interviewed seventy thousand. It didn't. It  inteniewed maybe 
half that with some people being counted two or three or four times. and we had our 
suspicions of it From the beginning.. So these consumer consultations might be useful. 
and they would be usefùl .. provided you handle them in a veq  upfiont and fonhright 
marner, and the long-tem care reform consultation was not (participant g 7 )  

Moreover, it was panially in response to criticisms such as these. alonj with a more 

generalized desire to expedite its own political agenda, that a coalition of activist 

organizations in the province. operating under the name of the Senior Citizens' Consumer 

Alliance for Long-Term Care Reform, canied out its own. rival consultation in February and 
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March of 1992. a process which led ultimately to the .411iance1s ( 1992) publication of a 

findings paper in M y ,  1992. 

This document was significant in at least two respects. On the one hand. it called for 

an approach to long-rem care restructuring which gave explicit recognition to the existence 

of a continuum of care and supponed it through interventions deslgned to ease an individual's 

passage from relative wellness to palliation and death. On the other. the report rejected 

outnght the brokerage mode1 implicit in the govemment's first consultation paper ( ir.  the 

SeMce Coordination Agency), recornmending instead the creation of a series of 

'Comprehensive Multi-SeMce Organizations' (CMSO), whose responsibilities would include 

gate-keeping for the institutionai sector and the actual delivery of almost al1 community-based 

services. Of course, regardless of whether or not the m e r s  of the report had an' inkling 

of it at the tirne, the latter recommendation in particular would eventually prove to be hiçhly 

contentious, recommending as it did the curtailment of private-sector involvement in the 

delivery of MOH funded community services, together with the amaigamation of ruisting 

LTC providers (each with its own base of political support) into a single. niulti-purpose 

agency with broad powers to determine the eligibility and needs of individual care-recipients 

(Deber and Williams 1995). 

While acknowledging that these are al! issues which will be taken up in greater detail 

below, it is nonetheless highlv significant that, despite the critical tone adopted by the 

Cottsrrmers' Report in its assessrnent of the M3P's first consultation document. the 

government was quick to adopt many of the Alliance's recommendations, either in whole or 

in part, when preparing a new round of position papers, entitled Ptzr~irrrsh~ps ri, 1-orig-Tertn 
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Cme (Ontario 1993~ 1993b; 1993~; 1993d). which it released over the course of the Spring 

and Summer of 1993. Whether this favourable reception owes more to the superior quality 

of the Niance's work or to the particular nature of its relationship with the unit wir hin MOH 

responsible for the reform implementation process may never be known. By contrast. what 

is known for certain is that the Co~m<merst Rrport provided a key basis for the govemment's 

subsequent efforts to restructure the province's long-term care system. with the CMSO 

concept in particular being transferred aimost without change into its revised policy 

frarnework. 

In the event, having re-stated its position in the Pat*riirrships series. the govemment 

lost no time in setting the implementation process into motion. through a legislative 

programme which consisted of two principal cornponents, the Lot~g- T m n  CCUY S'rmlrr Lmv 

Amer~dmrnt Acf. 1993 (Bill 10 1 ) and At2 Ac2 Respecriug /.ot~g- T't-rn ( 'm-r (Bill 1 73). 

Although both pieces of legislation are noteworthy for a nurnber of reasons. one is 

term care immediately lefi with the sense as one considers their respective contents that Ion,- 

reform had become much more arnbitious in its scope since OSCA released ils initial 

consultation report in 1986. That is to Say, whereas the authors of the latter document 

focused their attention more or less exclusively upon the service needs of individuals over the 

age of 65, the reform initiative undertaken by the NDP. besides addressing the needs of this 

population in particular, souçht more generally toWbuild a comprehensive. efiective system 

that will serve seniors, adults with physical disabilities, and people of any açe who need health 

services at home or in school" (Ontario 1993a:i). 
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As one might imagine, the CMSO1' concept was central to this vision. Quite simply, 

not only was it seen as a means of integrating case management and almost al1 foms of 

community-based care, including community support services (eg. fnendly visiting), 

professional services (rg. physiotherapy. social work). personal support services (eg. persona1 

care and attendant care seMces) and homemaking, into a single agency with transparent lines 

of accountability and command, but, perhaps even more importantly, it was perceived (and 

was presented to the public) as a cost-saving device at a time when health care spendin, 

increasinçly being characterized by the mainstream media and business lobby groups as 

unsustainable and out of control (Armstrong 1995; Rosenbluth 1992). Indeed. in this regard 

it is highly instructive to consider for a moment the reasons given by Ontario state managers 

to ju- such a wide-ranging restructuring of the province's long-terni care system. and how 

these reasons changed over t h e .  in short. when one compares the New Democrats' first 

consultation document (published in 1991) with the position papers it released duriny the 

Sprinç and Summer of 1993, one is immediately struck by the sharp difference in tone and 

orientation. While the former tends to couch problems facing the long-terrn care system 

Iargely as intemal weaknesses (eg over-reliance on institutions. fragmentation in service 

delivery) which are amenable to a set of measured or incremental responses. I+nnr~~rid$x is 

far more strident (dare one Say hysterical?) in pitch, interpreting such trends as an ageing 

population and growing health care expenditures as indicative of a looming cnsis. u hich will 

require drastic action if the worst is to be avoided. 

As an example of the sort of tone invoked by the fiamers of the Par-t~rerships series. 



consider the following: 

By 20 10, the nurnber of people in Ontario aged 65 and over is expected to increase 
by 45 per cent fiom 1992, based on 1986 census projections. The number of people 
over 85 will increase by almost 125 per cent. Older people receive more care t han the 
general population. In Ontario. an estimated 40 per cent of the health care budget is 
spent on the 12 per cent of the population over age 65. .And the per capita cost has 
been increasing. If total health spending continued to increase at the previous rate, 
the $17 billion we spend today would balfoo~l to $34 billion by the year 1000. 
[emphasis added] (Ontario 1993 a: 7) 

A Qhteninç scenario to be sure. but is it accurate? While it is undeniable that public health 

care costs have been nsing steadily over the course of the past three decades". it is 

disingenuous to posit a direct linli between the proportion of Ontarians over the age of 65 and 

growth in health expenditures. Not only are Ontario elders becorning an increasinely healthy 

segment of the province's population, as they reap the benefits of a higher standard of living 

and advances in medical technology, but many other factors (such as pharmacrutical pricinç 

regimes) are in any case equally important in determinine the size of the provincial health care 

budget at any given moment in time (Armstrong and .4rmstrong 1996). Finaily. as the most 

recent deniogaphic projections by Staristics Canada have revealed. the rate of growh amon2 

Canadians aged 65 and over appears to be considerably lower than previously forecast. 

resulting in a sharp decrease in the projected size of this population in cornin- years (Globe 

Since one cm oniy assume that state managers in MOH were well aware of most if 

not al1 of the above issues pnor to the release of the Pm*itrrrsh@s series. one is left with little 
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choice but to assume that other factors were at work in generatinç the ominous tone on the 

part of the documents' authors. As has already been made clear in previous pases, one such 

factor is ~ r e l y  the NDP's decision. once in office. to cave in to those forces demanding that 

it adopt an uncompromising neo-liberal approach to the particular problems which the 

province was facing at the time, as a relatively small, powerless economy into which global- 

scale forces were increasingiy intruding. Ofcoune, once that decision had been made. it was 

but a short step to a view of long-term care restructuring which conceived of it not only as 

a means of achieving substantiai savings in an area of weifare state spendine that swallowed 

up a significant proportion of nll jovernment spendirg in any $en year. but also as a way 

of introducinç some 'rationality' to community-based health and social semices. a sector that 

was widely perceived to be both unaccountable and fragmented in its delives of care As I 

will seek to make clear during the course of the pages that follow. at least two implications 

stem from this state of &airs. On the one hand, by making cost control a central (if implicit) 

objective of the reform process, MOH senously undermined its ability to deliver on its 

cornmitment to the development of a "syaem [which] will promote disnitu. independence and 

choice" (Ontario 1993a39). On the other, by focusing so single-mindedly upon measures 

designed to enhance access, accountability and fiscal rectitude in long- term care delivery. the 

state sacrificed the benefits to be denved from local initiative and choice. ivhile contnbuting 

to the production of a representation of space whose hallmarks were homogeneity and the 

ubiquity of state power and surveillance. 

Let me mm first to the latter issue. As is indicated above, centra1 to the NDP's long- 

term care refom agenda was the concept of a 'Multi-Service Agency'. an oryanization which 
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would shoulder a range of case management responsibilities (including the screening of 

appiicants to LTC facilities), as well as delivering the bulk of community-based health and 

social services to elders, adults with disabilities and others in need of such care within a 

specifkd geographical area. While each comrnunity (under the auspices of the District Health 

Council) was charged with the task of deveioping an MSA which reflected local needs and 

pnorities, in practice local creativity was circumscnbed by stnct guidelines imposed by WOH 

to ensure that al1 MSAs in the province adhered to a set of pre-established critena. in such 

areas as govemance structure and the type and range of services delivered. .As the Ministry 

puts it, "provincial direction will promote consistency and equity in the community planning 

process .. It is also important to ensure that the govemment's vision of system reform is 

irnplernented dl across Ontario".(Ontario 1 993b: 5). Among other things. t his vision included 

the twin assumptions that the capitalist home care sector, which by the earl y 1 990s had built 

up a substantial roster of MOH-funded clients across the province (Aronson and 'Jeysrnith 

1996). would stand by in the face of its elirnination from this lucrative market'" and. at a more 

general level. that the pre-existing 'patchwork quilt' of community-based service providers. 

each with its own history. volunteer pool and fùnding base. would rneekly accept 

amalgamation into the larger MSA structure, while individuals good-naturedly transferred 

their allegiance. volunteer efforts and fùnding dollars to the new agency without cornplaint. 

Of course, çiven these objectives, it is not pariicularly surprisinç that the MSA 

implernentation process quickly ran into sustained (and ofien fierce) opposition from certain 

16 While MSAs would be allowd to purchasc: somc sen-iccs h m  outside agencics ( u p  to a prc-clctc.minc.d 
ceiling). profit-scuhng companitx ~vould be b m ~ x i  from rcscei~ing contracts in cscess of ten percent of clicfi MSti's 
budget-. allocation h r  homm&ng md protrssional senices . Evcntuctlly, this rate u as to hl1 tc) ni1 i Ontancb 133-3c i 



quarters. On the one hanci, commercial providers. dong with the provincially- and nationally- 

based lobby groups which represent them quickiy resoned to a number of strategies designed 

to slow or stop that part of the restmcturing process which would eventually serve to force 

many of them out of the province altogether. As the manager of a pnvate home care 

Company whom 1 inte~ewed describes it, 

we wrote letters. we phoned, we did blitzes where we would sit al1 day long and 
phoned Queen's Park, and they didn't know where we were phoning frorn. 1 mean we 
didn't let on who were or anything. Everybody in the OCHPh [the interviewee is 
referring to the private providers' umbrella organization. the Ontario Home Health 
Care Providers' Association] was doing this. (participant fi) 

On the other hand, many non-profit care providen were equally adamant in retùsing to 

countenance a process which would result in the loss of 'their' agency's individual identity. and 

which could very well leave them penonally unemployed as well. However. despite this 

risinç tide of opposition, MOH pushed its agenda doggedly dong, making limited concessions 

to its cntics" while holding firrniy to the central tenets of its reform programme. Why is this 

the case? Quite simply, despite the antagonism of providers (or. more precisely the managers 

and spokespeople) of comrnunity-based long-term care services, not only did the sovernment 

retain powefil allies in the field, including the many unionized health workers who stood to 

benefit from particular aspects of the reform process (see below for a more in-depth 

discussion of this issue), but it remained convinced that the agenda it proposçd was 

fundarnentally sound, bringins order to bear upon what had previously been a highly 

l 7  These include. for esample. ihc announcernent in November. 1994 that amrrirlmcnts 11 oiild hr. mndc io Hill 
173 that would protecl the rights of volunteers and snsurt: sutfiçient èthnmultural diversity un .MSA rnnnagcment bc)arcis 
(Ontario 19943). 



Fra-gnented landscape of care. 

However, from the outset it must be acknowledged that this was a panicular form of 

order, one which accorded with and was permeated by the representation of space that had 

already attained hegemonic status in the province well before the New Democrats' election 

victory in 1990. Through its promotion of the Multi-Service Agency and a seamless 

continuum of care as the bases upon which long-term care reform (and indeed health care 

reform more generally) would be realized, the state contributed to the production - and 

extension - of such a space in at least three respects. In the first instance. the introduction of 

MSAs brouçht with them the promise of unified, transparent and rat ional spacrs of c m .  and 

thus of a "system that provides the right care for the nght person at the right time and place" 

(Ontario 1993a:6). In this way, by eliminating the potential for local creativity and difierence 

through the imposition of  comrnon parameters and guidelines upon the province in its 

entirety, not only did the state seek to assert its jurisdiction over those localities and regions 

which had previously enjoyed relatively little in the way of formal Ions-term care senices, 

but, even more importantly, it also endeavoured to create of an entirely new set of operational 

grids through which individual care recipients and their service providers could be tracked. 

monitored and disciplined. 

Moreover, this in tum was accompanied by a second process which 1 refer to as the 

institutionalization of the community. That is to Say. at the very moment that MOH was 

consciously expediting a longstanding trend in the health care field whereby more and more 
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services are being delivered in individuals' homesr8. it brought to bear upon the community 

oversight and management structures which had formerly been unknown outside of the 

institutional sector. In this way, not only miçht one argue that the govemment envisioned a 

gradua1 shrinkage in the scope and extent of facilities' role in the larger health system. but that 

this would be accornpanied by a cornmensurate growth in the management infrastntcture (and 

bureaucracy) surrounding the delivery of community-based care. Finally. along somewhat 

related lines, MOH showed itself strongly committed throughout the refom process to the 

imposition of private-sector 'discipline', in the f o m  of wage concessions and neo-Taylonst 

management techniques (in such incarnations as Total Quality .Management [TQhI] and 

Continuous Quality Improvement [CQI]), upon long-term service providers. for instance by 

making continued funding conditional upon the successfùl adoption of TQM or CQI 

uernent principles (CUPE 1993; Ontario 1993d). However, as inappropriate as these mana, 

systems have been shown to be in the context of health care delivery (Armstrong 1995; 

Armstrong et al. 1994), one can hardly Say that one is lefi surprised by the NDP's action, 

gven the extent to which it had already ailied itself (even if unwillingly) with the forces - and 

loçic - of neo-liberalism. 

Of cou- it inust be achowledged that, at a broader level. issues surroundin- TQM 

serve to bnng to the fore a second key implication of the Ministry of Heaith's approach to 

long-term care restnicturing. In short, by placing the demands of cost control ahead of its 

cornmitment to undertake refom measures which would tmly serve to enhance the degree 

18 For esample. rn the midst of irnplsmsnting its LTC reform agenda. MOI I intrcxiucd s u q m s  hutigctrin 
cutbacks and bed ciosures throughout the hciiih sector (Deber and Williams 1995 J. 
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of equity and eficiency within the LTC system the govemrnent missed a unique opportunity 

to effect positive change in an a policy field that is in desperate need of preater fairness. How 

so? As Tarman (1994) arnong others have made clear, women, in the role of daughter. wife, 

sister, fnend, are thought to pertbrm almon 90 percent of the work involved in caring for the 

country's unweii elderly population. Furthemore. many of these same women (a significant 

proportion of whom are also members of racialized minorities or recent immigrants). in 

addition to any child-rearing and child-raising responsibilities which they might have. are also 

involved in the long-term care field by vinue of their employment therein, and as such are 

reçularly faced with unsafe workinç conditions and exploitation at the hands of an 

unscrupulous employer (Aronson and Neysmith !996). Finally, as a function of Canadian 

women's higher Iife expectancy vis ci vis that of men, they tom the ovenvhelmin~ majority 

of LTC s e ~ c e  users, yet are often treated with scant dignity and respect (and in many cases 

are abused) by those meant to care for them. While the Ontano governrnent was clearly 

aware of al1 of these problems pnor to implementing its reform agenda. even going so far as 

to commission a consulting Company to undenake a detailed analysis of issues touching upon 

family care-giving in particular (Ontario 1991~). it pointedly iyored most of the 

recomrnendations contained within the latter report, embarking instead upon a trajectory 

which was more notable for the lip seMce it paid to gender equality than for the substantive 

action taken in this regard. Quite simply. by refusing to countenance the possibility of 

providing monetary compensation to family care-givers; by committing itself to the defence 

of unionized heaith workers at the expense of their non-unionized (and often esploited) 

counterparts; and by fàiling to provide the financiai resources necessary to ensure that seMce 
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providers are able to provide appropriate care in a respectfùl manner. not only did the Rae 

government miss an historical opponunity to bring about real change in the field of health 

care, but it lost critical suppon and credibility at the grass-roots levels. which would cost it 

dearly as  it entered into the final stages of the LTC reform process and. more to the point. an 

election campaign that would end with a decisive defeat at the hands of the Progressive 

Conservatives under Mike Hams. 

CONCLUSION 

Having outlined my theoretical framework and rnethodological orientation in Pan i of the 

thesis, rny sights have tumed in this chapter to the case study proper and. more specifically. 

to an examination of the long-term care reform initiative undenaken by the  New Democratic 

governrnent of Bob Rae during the years 1990 to 1996. However, before engaginy in this 

latter task, it was first necessary to provide an historical overview of Ontario's health care 

synem more çenerally, out of which the province's long-tem care services have incremenrally 

grown. In the event, having argued that LTC restructuring in Ontario was subvened frorn 

the beginning by the demands imposed by a number of political and economic esigencies, i 

will now se& to focus the scope of rny analysis through a consideration of the reform process 

as it has affecteci a particular community located in the eastem periphery of the province. It 

is to this task that 1 now tum. 



CHAPTER 5 

LONGTERM CARE RESTRUCTURING IN PLACE: 
THE CASE OF ALMONTE 

INTRODUCTION 

In a number of ways, this chapter marks a significant depanure from the direction 

taken elsewhere in this thesis. Most evidently, it draws much more heavily upon the words 

and narratives of individuals experiencing welfare state restructunng direci&. rarher than 

those whose perspectives have been mediated by self-conscious ensasement i i i th  social 

scientific theory, or by a cornfortable, tenured position within an institution of higher learning. 

Moreover, dong somewhat similar lines, it is also couched at a considerably more cornplex- 

concrete level of analysis, as the categones, concepts and ideas advanced during the 

discussion above are deployed within the messy, unpredictable confines of eve-day life. That 

is to Say, having endeavoured to lay out the bases of a conceptual framework which is capable 

of grappiing with the reaiities of long-term care restmcturing in the province of Ontario. one 

must now assess the lattef s usefulness as a theoretical construct. t hrough a case study which 

brinçs toçether the various forces at work in either facilitating or countering the logic of srate 

restructuring in the present era. To this end, Chapter Five is divided into two principal 

sections, with the first (re)introducing the line of argument that underlies rny understanding 

of LTC reform at the local level, while the second explores in detail several tensions which 

have arisen in the wake of attempts to irnplement - or resist - the NDP's reform agenda wit hin 

Almonte and the surrounding region. It must be emphasized that 1 make no pretension of 

offenng an exhaustive account of the reform process; rather. rny intent is to make sense of 

173 
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the complexities inherent within it through the identification of key contradictions within the 

local landscape of care, and through the elaboration of the means by which relevant actors 

have made use of these contradictions as they attempt to secure or advance their own 

particular interests. 

A COMMUNITY TfLlT CARES? LOCAL AC'TONOMY AND ST.4TE -4PPRO- 
PRIATION iN LTC DELIVERY 

In the iast chapter, I suggested that Ontario's long-term care system is best understood as the 

product of two distinct growth trajectones: the one, closely associated with the evolurion of 

the province's public health care system. comprised of al1 those specialized (pnmarily 

institutionai) services which are readily subsumable under the medical mode1 of heaalth; the 

other, marçinalized and residual, the product of an ad hoc development process. whereby a 

varied assortment of mostly community-based programmes has Brown out of the diversent 

needs and agendas of a number of groups, including care recipients thernselves. statr and 

para-state agencies, local community associations, and gass-roots actkist organizations. 

Moreover, while there can be little doubt that the latter ensemble of services has long been 

characterized by numerous weaknesses. of which questionable cost-effectiveness. blurred lines 

of accountability, and sharp regional dispanties in service availability are only the most 

notable examples, by the same token I would argue that the absence of firm state control over 

the initial development and subsequent management of these services has been instrumental 

in opening a space for the manifestation of alternative approaches to care delive-;. That is 

to Say. over the course of the 1970s and 1980s a 'patchwork quilt' of cornmunity-oriented 

LTC services sprung up at the margins of the welfare state. whose rationale u,as çoverned 
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less by the overarching logic of fordist sociai regdation, and rather more by actuai human 

needs or the effects of geographical contingency, as differences in political culture. in relative 

wealth, and in the socio-demographic characteristics of particular locales and regions tojerher 

served to generate a series of highly differentiated landscapes of care across the province. 

Without wishing to pass judgement on the relative merits or demerits of LTC 

delivered in this manner, one can hardly be surpnsed by state managers' growing concem 

over the protiferation of more or less autonomous community-based service providers. 

particularly in an era when 'community care' was increasingly seen as the nom. Indeed. in 

this regard one might even go so far as to argue that the New Democrats long-term care 

restructuring agenda was nothing short of an attempt to initiate a wholesale appropriation of 

the community-based LTC sector. This process was charactenzed by the progressive 

subsurnption of formerly unique or informal care arrangements under a network of wer-more 

standardized and transparent practices. overseen al1 the while by a state structure whose 

ability to monitor individuals' actions and to intervene at the local level was to be 

considerably enhanced in the process. Thus, even though the costs associated ik i th  the 

implementation of the NDP's reform programme were bound to be high. comprising an 

additional $647.6 million in the govemment's own estimation (Ontario 1993a). the potential 

benefits were deemed to be equally substantial. They range from the chance to re-assen state 

control over an area of social welfare provision that was already consuming a large - and 

growing - share of provincial health expenditures. to the opponunity it aforded the 

govenunent to CIO& itself in the mantle of bold, progressive action. even as it imposed sharp 

cuts upon the hospital and facility sectors, and perpetuated a mode1 of service delive? which 



cast women as the care-givers of first resort, regardless of their ability or willingness to take 

on such a role in the first place. However, while noting that further attention will be devoted 

to the contradictions inherent within the NDP's refom initiative in the pases that follow. it 

is first necessaiy to offer sorne explanation as to how precisely the Rae povemrnent intended 

to bring its vision of a re-configured long-term care system to fniition. 

in essence. the centre-piece of this vision was the Mufti-Service Agency Preseiited 

to the public in the Spring of 1993 as the product of careful and measured deliberation. the 

government's MS.4 initiative encompassed a series of measures that. if fully iniplemented. 

would have entailed a radical transformation in the way in which senices were deiivered at 

the local level. Superficially quite flexible and amenable to inter-communal difference. the 

initiative laid down. in prescriptive form. guidelines with which al1 local plannina bodies must 

comply as they set about the task of devising and implementing their own MS A development 

plans. Discussed in detail in the previous chapter, the essence of these pidelines may be 

summarized as follows: 

Communities must adopt an integrated mode1 of LTC service delivery. in which 
access to al1 facility- and community-based services is coordinated (and. in the case 
of the latter) through a single point of entry, and which divides al1 conimunity- 
oriented seMces into four components. encornpassing homernaking services, 
cornmunity support services, persona1 support services and professional senices. 

MSAs' govemance structures must cornply with pre-detennined diversitp standards. 
while ensuring that consumers and the public at large are adequately represented on 
dl relevant goveming boards. 

Although MSAs may sub-contract some service delive- to approved non-profit 
agencies, they may only do so to a maximum of 20 percent of their allocatrd budget 
for any panicular service component. 

M e r  an initial grace period, MSAs may not sub-contract service delives to any 
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profit-seeking companies. 

During the course of the MSA development process, pnority attention must be given 
to the protection ofjob security for staffalready employed within the existing system. 

rn Quality assurance systems must be built into the orçanizational structure of ail MSAs. 

MSAs are to be defined geographically, and each must be physically and culturally 
accessible to al1 residents living in its catchment area. 

While there is clearly a strong case to be made for some of the requirements outlined above. 

particularly in such areas as access to seMces and client representation. ir must also be 

acknowledged that underlying the reform were a number of significant implications. several 

of which would prove higNy contentious in the months and yean following the initial release 

of the MSA guidelines in 1993. Most irnrnediately, these included the elimination of for-profit 

service providers fiom the market for MOH-funded home care contracts. an intervention 

which the companies involved would subsequently condemn as expropriation witliout 

compensation (Deber and Williams 1995 j. .+though the NDP was explicit in calling for the 

active absorption of displaced (unionized) health workers into the new MSA structure. it 

offered relatively little guidance to local planning bodies as the latter stniggled with such 

issues as succession nghts. the role of unionized personnel. the role of volunteers within the 

new system, or how one rnight best balance the interests of unionized stad with those of their 

non-unionized counterpms Indeed, so controversial did these questions becorne in Lanark, 

Leeds and Grende' that the local working goup charged wit h MSA development was in the 

end forced to suspend debate, with stakeholders agreeinç that efforts to resolve these issues 

' U n d a  the guise of the Rideau V a l l e  Disuia Health Council catchment arca. hcsc ihrw çounties conitituic. 
a single unit in matters touctung upon hcalth and long-tsrm cars planning d delivrn. 
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would be taken up again once MSA implementation had reached a more advanced stage 

(Rideau Valley District Health Council 1995). 

At an even more fundamental level, the decision to impose upon the  province an 

integrated mode1 of care delivery, though commendable to the estent that i t  rvould have 

facilitated ease of access by those in need of LTC services. was clearly a radical departure 

fiom the relatively hands-off approach previously favoured by Ontario state managers. Xot 

only were exking service providers expected to shed their individual identities as they were 

incorporated into an overarching MSA structure, but, by devisinj a template whose use 

would be mandatary in al1 parts of the province, the state sought to achieve a degree of 

uniformity - in accountability standards, in governance structure, in the type of semices 

available - that had hitherto been most notable by its absence within Ontario's landscape of 

long-term care. Mthouçh the govemment's immediate purpose in undertaking this aspect of 

the reform should be obvious, encompassing a desire to rationaiize the comrnunity-based LTC 

sector while enhancing state managers' command and control capabilities. one misht argue 

that, even as they were pursuing these objectives, state actors were also conimirted to a 

somewhat more ambitious agenda. involving nothing less than a wholesale re-configuration 

of Ontario's spaces of health and long-tenn care. 

How so? 1 have suggested repeatedly during the course of precedins chapters. not 

only would the NDP's long-term care reform initiative serve the state's interests in general 

throuçh its promotion of a particular representation of space. with clarity. coherence and 

efficiency being among its defining features, but it would also serve effectively to restructure 

the relationship between institutional space and spaces of care in the community That is to 
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say, whereas the delivery of both heaith and long-term care services has traditionally been 

understood to be intimately bound with institutions and the particular son of spacr which 

these produce (le- antiseptic. public. carefully policed and controlled). the advent of 

'dehospitalization' (Glazer 1993) in the 1980s and 1990s has resulted in an ever-laryer share 

of health-onented services being delivered in community settinçs. without a corresponding 

shifl in the marner in which such space is represented. Given the extent to which spaces of 

care in the cornmunity continue to be associated with a pnvate realm dominated by u-omen, 

the home and unpaid or apparently 'unskilled' laboui. it is hardly surprising that many reniain 

scepticai of state managers' claims that much of the acute and chronic care now provided 

within the context of a hospitai or nursing home could just as effectively br  delivered by a 

nurse or personal attendant within a home setting. 

Viewed from this perspective, the MSA became a means of institutionalizing 

(discursively, if not in actuality) the cornmunity, to the extent that it was to be the focal point 

for a multi-disciplinary team of professionals who. dunng the course of their da?-to-day 

activities, would enter into indiciduals' homes and in the process convert thern into mini- 

institutions. For example, consider the following anecdote: 

While for many people to stay in their home is the ultimate. that is what t hey alaays 
want is to stay at home. but it becomes virtuai isolation for some of these people. and. 
as one man said, he had meals on wheels, he had home care, he had \,'OS. he had a 
physio coming in. he said everything you could think of. but he said I realized i'd 
created an institution in my home (participant #3) 

As this passage suggests. institutionalization of home-space was already a reality for many 

This is givcn concreté Iorm in the tcndenc- amung some elders to refcr io rhosc: providiny thcm u 1111 pcrwnal 
or home support senices 3s their 'maids' or 'houx-keepers' (adminisu-ator. community stxmr). 
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individuals prior to the New Democrats' advent to power. yet because it had occurred 

incrementdy and without much fanfare, iiis significance was perhaps not as widely recognized 

as it othenvise would have been. Thus, by introducing MSAs across the province. not only 

did the government seek to expedite the production of a nerit representation of space. whereby 

the cornrnunity was overlain and penetrated by the technologies and practices of institut ional 

care, but it clearly hoped as well that this would serve as suficient justification for hnht r  

spending cuts, staff lay-offs and bed closures in the facility sector. 

Long-term care reform in Almonte: institutionalizing the community, de-centring the 
institution 

Havinç re-visited the conceptual framework which ùuoms and circumscribes rny analysis. and 

having identified the key features delimiting the New Democrats' MS.4 initiative. the 

goundwork has now been laid for a consideration of Almonte's own framework of Ions- term 

care services, along with the particular ways in which the LTC refom process has made its 

presence felt at this level. From the outset however, ir should be ernphasized that the 

evolution of the town's landscape of care has proceeded in a manner uhich is broadly 

compatible with the set of conceptual rnarkers outlined above. How son? Quite siniplp. if one 

cr-term considers for a moment the historical devrlopment of each of Almonte's principal Ion, 

care services (surnmarized below in Table 1),  evidence of a bifurcated çrowth pattern. along 

with the marginalization of the community-oriented sector, is readily apparent. In the first 

instance, this is seen in the unmistakable institutional bias discemable in the fundino allocation 

decisions made by (or for) the community dunng the course of the 1970s and early 1980s. 



INFORMAL SERVICES 

Sel f-care 
Care provideci by family-memben. neiehbours or friends 
Idornial arrangements for the provision of transportation. friendly i.isiting and home 
support for 'vulnerable' individuals 

COMMUNITY-BASED SERVICES 

District Health Unit's Home Care Program (senices providcd includc acute home carc; 
chronic home c m .  the Integrated Homemaking Programme and the Schocd Heolth 
Program) - the DHU initiated its acute home care programme in 1973: other sen ices werc 
incrementally added over the course of the late 1 970s and 1 980s * 
Almonte Cornmunit)- Development Corporation-s (ACDC) AlmontdRamsay & District 
Home Support** programme (semices delivered include. in rrr dia. fricndly \ k i t  ing . 
meals-on-wheels and foot c m )  - 1988 
Board of Health's Lanark Community Mental Health Program - ca 1983 
VON Lanark Branch (services provided include a tri-county Alheimer's outrcrich 
programme and nursing services under contract to the Home Care Program) - n j r i  

Red Cross Society (services provided include homcmaking under contract to ihe Home 
Care Program) - 1975 
Bradson Home Health Care: Intenm Health Carc; and Para-Med Health Scn.ices ~proîït- 
seeking companies providing nursing and homemaking seniccs under contract to tltc 
Home Care Progrm. as well dircctly to paying clients) - nia 
Ontario March of Dimes (senices delivercd include outrcach attendant scn-iccs) - nia 
Almonte Cornmuni@- Devclopment Corporation's Town & Country supportive housing 
cornplex - 1983 

SERVICES PROVIDED AT THE COMMUMTY-FACILITY INTERFACE 

b District Wealth Unit's Placement Coordination Senicc - 1 98 1 
b Almonte General Hospital3 Day Hospital Program - 1 984 

FACILITY-BASED SERVICES 

b Almonte Ceneral Hospital - chronic care unit opencd in 1982 
b Almonte Nursing Home (operated on a for-profit basis by Omni Hcalth Carc Ltd ) - 

ca 1980 
b Fairview Manor (opcrated by Lanark Counc) - 1977 

In each case. 1 have included the year in which the secice began in its current forrn or location. 
'* Please note that items in bold dcnotc p r o g r m c s  or sen-ices originating u-ithin .Almonte itsclf. 
Ir whose mandate cstends principally or esclusi\.el>. to residcnts of the town andor thc 
urounding township. 

Table 1 - Tabular swmary  of Almonte's framework of lonç-term c m  seniccs 
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which, as Table I suggests. was a period dominateci by the disbursement of millions of doilars 

for several (facility-oriented) capital projects (includin~ a 26-bed addition to Aimonte General 

Hospital, and the construction and/or renovation of the Almonte Nursin j Home and Fairview 

Manor). 

Of course, given the continued strength of the assumption that Ion,- 0 term care was 

institutionai care, it is scarcely surpnsing that resources continued to be lavished upon 

institutions throughout this period. even as the outlines of a commir~zi-bnsed frarnework of 

care began slowly to emerge from the gaps and interstices implicit within pre-existing patterns 

of LTC delivery. Tuming once again to Table 1, the attentive reader will observe that. as 

early as 1982, comrnunity care was garnenng some attention at the hands of outside hnding 

agencies and comrnunity activists, with permission to build an elder-oriented supportive 

housing complex in the town being granted by the Ontario Municipal Board in lune of t hat 

year (Airnotzre G'ccerre 1982). However. it should be noted that it was only in the latter haif 

of the 1980s that a ful l  complement of community-based LTC services became availabie in 

Almonte. the product of several, mostly unrelated initiatives by local cornmunit); groups, 

provincial state agencies, and charitable organizations. Of course. however the formal 

arrangements designed to integrate and coordinate service delivery. either among sommunity- 

based service providers thernselves. or between the comrnunity and facility sectors more 

generally, were most notable by their absence. Instead, .4lmonte-based LTC providrrs. like 

their counterparts elsewhere in the province, were cruciaily dependent upon informal personal 

and professional networks as they orchestrated care delivery, engased in strategic planning 

and advocated on behalf of their clients. 



To cite but one e m p l e  of this process at work, consider the followin- statement by 

a comrnunity-based case manager: 

Sometimes we have to go to the client's insurance and see if they have anything that 
they can help us with. So you kind of, you search for different thinçs to help people 
out and sometimes it's phoning different people, or if I'm stuck 1'11 talk to my team 
members, again we were a team, and somebody in the team rnight sa): did you te this, 
oh no okay, so we go ahead, keep on searching, that doesn't work out. bnng it back 
to the team and Say what else can 1 do? Don't know. talk to Brenda. So I talk to 
Brenda. And sornetimes I rnight go and talk to the doctor and say listen I don't know 
what I'm gonna do anymore, and the doctor might Say the same thing. So okay let's 
sit down and, let's find a solution here. (participant 8 12) 

Needless to say, negotiating such a maze of seMces and senice providers would be a 

challenging task for anyone. let alone someone who suffers From a cognitive impairment or 

who lacks any pnor expenence within the long-term care system (as either a provider or care- 

recipient). Thus, it was not surprising to leam that the bulk of elders in .Almonte. in a fashion 

cornrnon to the province and country as a whole. generally have little or no contact with 

formal care-providers until such time as they are hospitalized or in crisis. thereby samering 

the attention of a discharge planner or community-based social worker. whose mandate 

includes an initial needs assessrnent and on-going case management Two iinplicarions arise 

from this nate of aff-airs. On the one hand, it underlines the fact that. for al1 of the importance 

attached to long-term care services provided within the 'formal' contest OC sa!., a home care 

programme or nursing home, the lion's share of LTC is in reality delivered without an- formal 

suppon or guidance whatsoever, mostly by femaie family-mernbers, fnends and neighbours 

upwards of 90 percent, according to some recent studies (Tarman 1994). 

On the other, despite the relatively high profile enjoyed by panicular programmes 

within Almonte at large (such as the home suppon programme run by the Almonte 
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Community Development Corporation), confusion and lack of knowledçe reçarding the 

availability of local services and the best means of gaining access to them is unfonunately 

widespread. Indeed, this was more generally the case in Ontario, a fact which provided the 

Rae government with ample justification for its engagement with an ambitious long-tenn care 

restructuring agenda during its five years in office. That is to Say. by repeatedly drawing 

attention to the difficulties experienced by elders in obtaininç appropriate comniuniry care. 

the government adeptiy shifted public attention away From the underlying bases of its agenda 

which included most notably its desire to bring the state's discipline to bear upon wliat was 

perceived to be a disturbingly unaccountable comrnunity-based LTC srctor, and. at a more 

general level, to reiçn in nsing provincial health care costs. 

Arguably, there was some awareness among Almonte-based service providers t hat the 

latter rnight 5e pan of the govemment's agenda in bringing forward its LTC reform plans in 

the particular rnanner that it did. Witness, for example. the cornplaints made by Ray 

Tirnmons. the administrator of the Almonte General Hospital. in the context of the LTC 

consultation heanngs held in the town in February 1997 

It is possible to get the impression from the [public consultation] report t hat an17 hing 
that can be labelled cornmunity care is, by definition, good, and anything to do with 
institutions is automaticaily bad . . Missing entirely fi-oni the R~.clirrcrioi~ report is any 
suggestion that elderly people get sick. are treated, çet better and return to the 
community . (A lmorzfe Ga=r/fr 1 9 9 2 ~ 2 )  

However. despite Tirnmons' and other similar interventions. initial support in .Almonte for the 

NDP's refonn programme appeared relatively strong, particularly on the pan of individuals 

involved in non-profit. community-based service delivery, who felt that the MSA initiative 

would lead to a strengthening of under-funded areas of care provision. such as home support. 



or that it would prove usefil in enhancing their own organization's influence or resource-base. 

As the manager of a commercial home health care agency put it. 

[wlhen they first came out with the MSAs, VON and Red Cross were al1 for them, 
and 1 can only speak for VON and Red Cross because that's the only not-for-profit 
agencies that are in this county, and Leeds-Grenville as well. .And the). were al1 son 
of leaping for joy, they were gonna get the whole thing now, you know they didn't 
have to share with the commercial agencies .. But at, at that time, Red Cross and 
VON didnft understand the concept of the MSA, they thought they were going to be 
in like flint, you know they were just gonna take. here's an MSA and here's your 
nursing component, that's the VON, and here's your home-making component. that's 
the Red Cross and it's yours girls. (participant #4) 

While acknowledJing that the speaker is hardly a neutral observer, her words are nonetheless 

suggestive of the information vacuum which characterized the early stages of the reform 

implementation process in Almonte and Lanark County. Undeniably. this state of affairs 

served the provincial govemmentfs interests well, for it helped to create - and sustain - the 

impression that local fleibility in MSA development would be permitted or eveii cncoura-ed, 

al1 the while downplaying, for a time at least, the prescnptive dimension of the reform 

Thus. with the exception of facility-based service providers. who were more or less 

hostile to the MSA initiative from its inceprion, the (non-profit) lonp-term care community 

in Almonte (and indeed throughout the tri-county region) adopted what was initiallv a broadly 

supportive stance of the MSA development process, with several individuals from the local 

area (representing both service providers and user groups) takinç part in the two cornmi ttees3 

struck by the Rideau Valley District Health Council (DHC) to formulate and implemenr the 

region's 'MSA strategic plan'. While leaving aside for a moment the fact that these individuais 

Thesc include the Long-Tem Carr Task Force. n-hich n.ûs established in Sepirrnher 1993 a ith a rn;mdaiu io  

cuordinate LTC reform in thc tn-counh region. and the Multi-Senice Agsncy Working Group. a cc~rnrnrtit.t. smck in 

Dwember t 993 to ovcwc  the MSA planning process (Rideau Valley Dimct  Heallh Council 1934, 
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had little choice but to become involved ifthey wished to have some say in a process that was 

bound to affect them deeply, by the same token one carmot overstate the roie of the local 

DHC in generating sufficient trust among the panies involved so as to allow MSA 

development to be canied fonvard in a relatively expedient fashion. While some rnighr find 

this surprising given the fact that the DHC is wholly a creation of the provincial Ministry of 

Health, the use of its plannins and advisory mandates in order to promote local projects and 

initiatives had served its credibility we11 in the past, and provided a basis for its roie as 'honest 

broker' within the context of MSA negotiations. 

Of course, in light of this situation it is not particularly surprising that. among those 

whom 1 interviewed, there was widespread agreement that the DUC had done its utmost to 

ensure that the impiementation process was as inclusive and participatory as possible. In the 

words of a consumer member of the Long-Term Care Task Force. 

I thought that the concept of the [LTC Task Force] and the principles underlying it 
of access and equality of services throughout the province and man'; things like that 
were ideal objectives. And the process 1 thought was very good. v e n  consiiltative, 
it had, the Task Force had seven consumers, seven providers and seIren others. and 
1 was on actually as .. a consumer. a senior. a disabled person, so I \vas wearing a 
variety of hats. (participant i: 10) 

However, despite these words of praise, it rapidly becanie apparent t O man- of t hose direct ly 

involved in the process that the latter was nven by a number of serious tlaws. producrs rnostly 

of the provincial govemment's unwillinçness to compromise or show tleuibility in the 

interpretation of MSA guidelines. To cite one interview participant involved in community- 

focused seMce delivery, 

1 do believe that the District Hedth Council worked hard to t r y  and make it an 
interactive, communicative thing, but they were really stuck with the process as well. 



(participant 86) 

As one miçht ima~ine, this inflexibility proved to be the source of considerable alienation. 

particulary on the part of community-based seMce providers once they realized that the 

sovermnent was intent upon transfemng control over virtually al1 of their respective 

organizations' Iong-term care activities to the emergent MSA structure. While further 

attention wdl be devoted to service providers' response to this state of affairs in the tollowing 

section, the passage below is nonetheless usefùl in oflering some preliminary insiyhr into the 

nature of their reaction within the context of the LTC Task Force's deliberations: 

I felt that durin% the two year period there were a fair number of tensions that arose, 
basicaily it seemed as though the providers were saying yes but. to integraiion. to new 
initiatives. They, the impression was given that they were there to protrcr their turf 
at al1 costs, and that they would only be dragsed into an MSA screaming and 
unwillinçly. (participant $8) 

Again. it must be acknowledged that the District Health Council was ultimately 

successfd in producinç an MSA development plan which complied wir h the majority (though 

not d l )  of the çuidelines laid down by the govemment. Released in May 1995 under the name 

of Dr@ A/fSA Sirnfegic Plat] (Rideau Valley District Health Council 1995). t his document 

answered a number of key questions pertaining to how and when an MSA organizational 

structure would be introduced in Lanark, Leeds and Grenville, and what precisely its essential 

anributes would be. Without wishing to engage in an unnecessanly long and tedious review 

of the mmy issues it raised, its principal features may be sununarized as follows: 

The plan envisaged the development of one Multi-Service Agency for the entire tri- 
county region, with up to 12 local 'satellite' offices (themselves divided amon-st four 
to six 'service areas' ) serving as an initial point of contact for indiviàuals in need of 
LTC services. 



in establishinj the boundaries for each service area. the plan made use of a series of 
cntena. including the number of individuals over the age of 65 who are 
institutionalized; the number of individuals living in the cornrnunity who are over the 
age of 65 andor disabled; population density; population points in the service area: 
the cun-ent framework of facilities and services: existing transportation patterns; 
natural groupings and aflinities; and existing strengths and linkajes among service 
providers. A broadly simiiar set of critena were ais0 to be used to determine the 
location of each local office. 

Services to be provided directly by the MSA include adminisrrative functions. 
information re fed  and screening; client assessment; placement coordination services; 
case management; visiting nursing services; Aizheirner's outreach services: 
professional therapies (rg. physiotherapy); school health support services: and 
provision of medical supplies and equipment. During its initial start-up phase. the 
MSA woufd employ sub-contractors for the delivery of home suppon. honiemaking 
and volunteer hospice visiting services. 

However, even as one concedes that the publication of the Drnft :24Si4 StrnteLqic- Plmi 

did constitute a substantial first step in the direction of an operational MSA mode1 in the tn- 

county region, perhaps more sigificant than the issues addressed are those that are not. The 

same time that it prescribed in great detail the means by which the placement of service areas 

and local offices would be detemined. avoiding conflict in the process by invoking the power 

of 'rational' criteri4 the report failed rnarkedly to confiont a number of more serious - and far 

more controversial - questions (including the role of volunteers and the relationship between 

unionized and non-unionized workers). assuming that they would resolved in due course once 

the first MSA governing board was in place. However. as 1 have already intiniared above. 

such optimism was ill-placed, given the degree to which implementation of the proposed 

reform measures was fiom the beginning undermined by a number of Le- contradictions 

within the region's pre-existing landscape of care. It is to a discussion of the latter that 1 now 



RESTRUCTUlRING IN PLACE: AN ANALYSIS OF RESISTANCE A X D  REFORM 
AT THE LOCAL LEVEL 

It bears ernphasis from the outset that long-term care restructurinç, as envisioned and carried 

forward by the New Democratic govemment of Bob Rae. failed to sunive the latter's dcfeat 

in the 1995 Ontario election. with Jim Wilson, the new (Progessive Consetvative? minister 

of heaith moving rapidly to suspend all activities associated with MSA implementation in the 

province. Explaining his decision, the new minister claimed that 

[w]e are living up to Our election promise. MSAs would have eliminated choice. 
favored [sic] organized labour at the expense of volunteers and hun the quaii ty of 
care by driving long-standing provider organizations out of business. (Ontario 1996b) 

Setting aside the fact that the Tories would subsequently unveil a plan for the reform ot' long- 

tenn care that was in rnany ways similar to that of their New Democratic predecessors (albeit 

berefi of alrnost any hint of a socially progressive orientation on the part of its backers ). tl~ere 

are clearly certain difiiculties in atternpting to engage in analysis around a set of policy and 

p r o g r m e  interventions that were abandoned before they were hlly irnplemented ln  slion. 

not ody is one lefi tvith little sense of how successfûlly the reform initiative woiild have met 

the governrnent's nated objectives for it in the first place (which included. i i ~ t ~ r .  crlk~ enhanced 

'quality' of care and reduced health spending over the medium- to Ions-terni). but it is also 

impossible to judge what concessions. if any, the New Democrat s would have been forced to 

make in order to placate the reform's opponents, whose loud and often intlarnniatory atracks 

continued unabated until the very final days of the Rae çovemment. 

That being said, the problems facing Ontario's 1onptet-m care systern. l iks  the 

problems plaguing the NDP's own attempts to reform and 'rationalize' it, are grounded in a 
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number of contradictions which remain as relevant today as they were dunng the fi\.e ytars 

in which the Party held sway. For this reason if for none other. these tensions warrant careh1 

examination, and al1 the more so because of the deçree to which they infornied (evrn if 

implicitly) rnany of the strategies and tactics adopted by local actors as the! soughr to shape 

the MSA implementation process to their advantage. In the pages that follou-. 1 x i l l  focus 

my attention upon three such axes of contradictioh in each case exploring its irnplicarions for 

the delivery of long-tenn care services in the Airnonte area and, more irnportantly. for the 

implementation of the government's restructuring programme at the local level. 

Inside/Ou tside 

Situated roughly 80 kilometres south-west of Ottawa. at the non hem-most end of r he Cnited 

Counties of Lanark, Leeds and Grenville (see rnap on p.5) ..\honte is periplirrai in at lcast 

two senses. On the one hand. its position on the eastem fringe of the province. closer to 

Montreal than to Toronto, has served to generate widespread ièeIings of marginalization and 

alienation arnong residents of the town (and indeed the region), along wit h the percrpt ion tliat 

their needs, whether for economic developrnent or long-term care, are rou tinel- overlooked 

by provincial politicians and bureaucrats. Of course, ;iven this level of euasperatlon. it is not 

surprising that these feelings found their way into the responses of those whom 1 inten iewd.  

with two individuals in panicular noting that. 

Toronto doesn't see anything beyond Mississauça. Mississauga for thern is the end 
of the world. They don't realize the difficulties we have, they don't care They're with 
their little blinders. It's as if they're saying, if it's good for Etobicoke then it  niust be 
sood enouçh for everywhere else, one size fits al!. (participant #7)  

What I'm sayinç is that why couldn't somebody . corne out of their bioody oflise in 



Toronto, and corne out and Say well geez. this is a different problem than in the çity. 
(participant # 14) 

On the other hand, many in Almonte also feel marginalized by the distance separahg the 

town fiom Broch~ille, the seat of county govemrnent, and the headquarters for several 'tri- 

county' programmes operated or funded by the Ministry of Health, as such Honie Care and 

Placement Coordination. Aithouçh health planners have made a conscious etTon io de- 

ceritraiize some seNice provision, for exampie by siting the region's district healrh i o u ~ i ~ i l  in 

Smiths Falls (the geographical centre of Lanark, Leeds and Grenville), and by opening 

'satellite' Home Care offices in such locales as Perth and .4lmonte, their inten entions have 

been unsuccessful in completely silencing those cntics who argue that, in cornparison with 

Leeds and Grenville, the towns and villages of Lanark County continue to receiw a 

disproportionately small share of the region's resources. 

While the latter perception has clearly played a role in inducing some local senice 

providers to adopt a defensive stance when engaged in planning activities \+ irh their 

counterparts from Leeds and Grenville, it has in a more çeneral sense sened to shapc local 

processes of identity formation, whereby Aimonte. dong with Lanark County more gtoncrally. 

is constructed NI oppusitio~~ ICI the rest of the province and to the rest of t lie tri-soun t \  area. 

For example. consider the following statements: 

I really do favour Lanark, not that I've got anything aeainst Leeds-Grenville. bur the 
cornrnunity, the sense of community, the sense of wanting to help, of - coing the extra 
mile in Lanark County is just incredible. (participant a) 

Almonte has a very strong volunteer part of their existence. more so than I've h u n d  
in other communities that I've lived in and worked in. And so people here are çeared 
to helping others. (participant # 1 1 ) 



We don't have a lot of things you might find in Ottawa so you've got a client rv ith a 
panicular need .. and you cm't quite meet it, so you start looking around ro see what's 
out there, and then talking to people, and 1 think that's why. we're desperatc and rve 
don? have the other resources, we don? have easy access to existing resources 
sometimes, so we have to connect and make things happen.(participanr 1 7) 

In each case, not ody does the speaker place particular emphasis upon the innate qualities of 

local people - their resourcefulness. their helpfùlness, their sense of place - but each then goes 

on to contrast these favourably, if implicitly, with the qualities of people elsew here. K i t  hout 

wishing to sugçest that al1 of the town's residents would readily asree with sucli an 

assessment, the beliefthat Airnonte enjoys a particular distinctiveness. rooted various!! in its 

rural character, its solidaristic values or the fact that it has been starved of resources by 

extemai forces. is a recumng theme in much of what is said or written about the t o m  b y local 

people and media. 

< w e r m  care Interesting observations to be sure, but how is any of this relevant to Ion, 

delivery at the local level? For those troubled by such a question. my response would bt. t-tvo- 

foid. ln the first instance, principles of voluntarism and self-reliance. alluded to repraredly 

d~t-ing the course of my discussions eith intewiew participants. have clrarly piaved a kc\ roie 

in the historical developrnent of the town's landscape of care. On the one hand. tliis is 

apparent in area residents' traditional dependence upon informal networks of support \L hen 

arranging for home support. respite assistance. or transportation to and Iiom niedical 

appointments in Ottawa. Indeed, one might even 20 so far as to argue that. tor some 

participants, the years preceding the advent of substantial govemment inwlvemenr in local 

landscapes of care were akin to a golden age, whose values and strenghs have since been 

eroded by an increasingly weighty state presence in almost al1 facets of cornmunit y-oriented 



care delivery. coordination and oversight. In the words of two participants in panicuiar. 

well, 1 think the government has taken over. Twenty years ago. if you'd looked a: the 
cornmunity, there were a temfic number of resources in the cornmunity and thcrc was 
no government involvement whatsoever. (participant + 1 ) 

we were doing fine without people fi-om the Ministry [ir. MOH]. But it's just g o  wn 
to the point where it's al1 paper. You know, we now have to have an audit. ;in ~ r r i l l i r  
done every year. (participant it 14) 

On the other hand. it is also clear that many in Almonte feel a strong sense of ownership over 

local care-providing institutions and services. most notably the community's hospital. and as 

such are 10th to stand by while 'outsiders' engage unilaterally in any measures idiicl? are 

perceived to compromise the quality or availability of services in the town. As one locaily- 

based MOH administrator put it, 

[i]f you were to within Almonte [to] do something within that hospital that would 
have a lay-off of two aafTit would hit al1 the headlines in the paper Our cornniunity 
last year, because of cuts in the Home Czre Program throughout Lanark. Leeds and 
Grenville we lost more than a hundred staff, more than 100 people were laid utf. no 
press whatsoever. (participant # 2 )  

While admittedly this lack of balance in t o m  dwellers' response is in pan elplained 

by the far higher profile that facilities enjoy in cornparison wit h t heir coniniiinit yhased 

counterparts. of equal significance is the widely heid belief among area residents rliat local 

institutions belong to tlwni, and that it is local people rather than distant. Toronto-towsed 

bureaucrats who are best-placed to judge the community's needs. alon2 with the most 

effective means of satisfjing them. Returning once again to the case manager cited above. 

it's not that the system couldn't be better and streamlined because 1 think it seminly 
could. However, ifthey [ie. the Ministry of Health] tmly are serious about !king an 
envelope of funding to a cornmunity and letting them truly develop the rnc:liod of 
delivey we could do a better job, because we'd get rid of a lot of the red rape that's 
in between, that causes problems, and ifànybody's ever quite brave enougli to do thar. 



well. we'll wait and see what happens. (participant # 1 ) 

One cannot overstate the importance of this assertion, not only because it serves to highlight 

the hstration felt by many of those directly involved in service provision over perceived 

govemment meddling within the long-term care system in general. but it is also rrXecrive in 

bringing to the fore the sizeable gap separating rhetoric and reality in the New Democrats' 

own long-term care restmcturing initiative. How so? Quite sirnply. during irs tirsr NO to 

three years in office, the NDP devoted considerable energ  to the task of publiçizing its 

comrnitment to the principles of 'public consultation' on the one hand, and givin- coniniiiniries 

greater say over how their affairs should be run on the other. WhiIe leaving aside q~~esrions 

surrounding the government's credibility in undertakins its much-touted long-terrn care 

hearinçs, which have since been roundly criticized by hearing participants' and scholars alikç 

(Aronson 1993; Deber and Williams 1995). NDP officiais lefl the public in no aoubt t lia1 local 

control and the use of local expertise would be touchstones throughout the LTC restrucruring 

process. In the words of Frances Larkin. the minister of health at the tinie. 

[m]y colleagues and 1 believe that our new system should place the empiiasis \\!iere 
it belon~s: on community-based services that will be locally planned and d e h  rrrd - 

Local planning will ensure that these açencies are designed in such a way as io be 
sensitive to local needs. The mode1 for Kingston may be quite difYerrnt from the one 
t hat is developed by and for Sault Ste Marie. (Ontario 1992: 1 ) 

Sigllficantly, this cornmitment was again restated by the govemment in 1993 as it set about 

the task of actually implementing its reform programme, with the ministers of tlic three 
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departments responsible for drafiing Pnraterships itt Lmg- k m  C'are (je. the ~ovemrnent's 

chef policy statement on the matter) cailing upon district heaith councils to play a "central 

role in ensuring that the system uses local experience and responds to local needs" (Ontario 

1993a:ii). 

Needless to say, these pledges did not go unnoticed by those with a st a le  in t lie long- 

term care system, and t hey served to generate considerable exciternent anionj bot h m e -  

providers and care-recipients in Almonte (as elsewhere in the tri-county reçion). w ho hrlle\ved 

that they would be afEorded the opportunity to contribute srrbsrnr>rii*r!v to the reform procrss. 

and that this would result ultimately in a local action plan which was truly refectik e of local 

needs, concems and aspirations. However, as has already been made clear. rntiancing local 

autonomy over the delivery of LTC senrices was precisely what was m i  on the govei-nnienr's 

agenda, whose prionties were focused instead upon bnnging sufficienr accountahilii? and 

'discipline' to bear upon a system that was deemed to be lackins in both arcas. Wii!e one 

might argue that provincial bureaucrats and politicians were for a time able ro niainrain [he 

pretence of subscribing to bot h positions simultaneously. their thdamental incornpar ihili tu 

ensured that this could not be kept up indefinitely, with actors in Aimonte and Lansrk County 

becomins progessively more disillusioned with the ngidity of a refonn process over ~r Iiich 

they felt they exercised little or no control. 

As one might imagine. a principal outlet for this disillusionment were the sonmitrees 

struck by the Rideau Valley DHC to oversee MSA development in the tri-counry region. 

Among those whom 1 interviewed who had also been cornmittee-members. several 

commented upon the acrimonious exchanges pitting state managers agains: the 
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representatives of local interests, with the most vocal amon3 the latter generally hein3 those 

associated with community-based. non-profit LTC providers. While one can onlv prssume 

that provider groups, in leading the attack against MSA implementation. were at least in part 

motivated by self-interest (given that they would have faced amalgamation had SISAS acr ually 

been put into place), they nonetheless proved thernselves to be highly adept in drawing out 

contradictions inherent within the govemrnent's reform plans. and using rheni to their 

advantage. In this way, at the sarne time that the district health council was bus' deliberating 

upon the advantages and disadvantags of a number of alternative MSA 'templatzs' h r  the 

region, organizations Iike the Victoria Order of Nurses were engaaed in a canipnign to 

highhght their credentials as community 'insiders'. with long histones in the reçion atld uith 

the best interests of local elders at hem. Moreover. with regard to the VON in panicular. 

once it had positioned itself in this manner it was well-placed to cnticize the NDP's ion, LI-t erm 

care reform plans as yet another instance of 'big govemment' micro-managins (and niaking 

a mess of) communities' local affairs. To quote Gary Winters, the president oltlie VON'S 

Lanark Branch, in a letter to the editor of the A h o r w  Gazette, 

[tlhe VON has some concems that the establishment of such a large yo\ernnient 
bureaucracy will not result in more efficient. more cost effective senice The ivON 
believes the best way to reform community health care is to build upor: sui-rent 
strengths and existing agencies . . There is no need to destroy the curent system ro 
accomplish t hat . (A fmor~te Cimrtr 1 994a:4) 

While it is clear that the N D P  leadership was sensitive to the threat posed by t hese cliages 

and made some attempt to deflect them, for example by giving district health councils a lead 

role in MSA implementation at the local level, its ability to win over public opinion was 

nonetheless undermined by the fact that many Almonte area residents were suspicious of the 



provinciai govemment's motives even before it embarked upon this particuiar venture. 

suspicions seemingly confirmed by the wide gap separatins the latter's rhetonc of local 

ownership and control over LTC reform, and the actuality of a process thar appeared to pay 

Iittle heed to the priorities or concems of cornrnunity-mernbers themselves. As oiir 1 monte- 

based administrator put it, 

1 think there's an awfùl lot of fnistration around here . . because the'; thouohr the 
decisions were dready made beforehand. And that's not okay. that's u asring the 
knowledge that you have, that's wasting time. (participant fi I S) 

Improving service qualitylControlling service cost 

However, if implementation of the New Democrats' restmcturing agenda exposed a degree 

of tension between the MW's urge to centralize decision-making power in its own hands and 

local actors' wish to retain as much control at the cornmunity level as possible. this \ras by no 

means the only contradiction to emerge during the course of the reform process. .-1 second 

issue hinged upon the relative importance attached to cost control and -stem impro\ enient 

within the government's agenda. and this was closely related to the particular rrlationship 

which had evolved between facility-based and community-oriented LTC senices in rhe 

province. In short. as was made amply clear in Chapter Four above. Ontario's riittdicare 

syaem has from its inception privileged 'cure' over Icare'. and institutional services o~ er those 

provided within the context of the home or cornmunity. Not surprisinglp. this in rurn has been 

implicated in the relatively under-developed state of the comrnunity health sector. along 1.4 ith 

the tendency to rnarginalize anything not readily subsumable under the aegis of t h e  medical 

mode1 of health. However, from roughly the mid- 1970s onwards. the etfects of chan ye felt 
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ar a number of levels (including, most notably, that of the economy) served ro awaktn Ontario 

bureaucrats and politicians to the potentid benefits to be derived from investinp more Iieakily 

in ihess-prevention on the one hand, and, on the other, from promotincl_ comm~inity care as 

a comparatively inexpensive alternative to prolonged institutionalization in a hospital or 

nursing home. 

While acknowledging that rnuch of the policy activity which took place in the 

immediate wake of this realization was rhetoricai rather than substantive in ourlook. it is 

nonetheless clear that the 1970s and 1980s were a penod ofgowth for the cornmunit- srctor. 

as new technologies and new funding opportunities provided the requisite basis for care 

providers to deliver an increasingly wide range of seMces within the confines of indkiduals' 

homes. Bill 173, in this reading, became a means for the Rae govemment to consolidate and 

extend the sains made in community care by directinç more hnding tou-ards it. by 

'rationalizing' the system through the application of an integrated mode1 of service deli\.en. 

and by adopting a new idedoJical orientation in which community-based sen ices n ere to b r  

placed at the centre of a restmctured long-term care system (Ontario 1992: l993a). 

However, as benign as this vision might superficially appear. concerned stakelioldci.~ in 

Almonte and its environs soon began to question whether or not there might be an u n J d y i n g  

agenda in the NDPts decision to champion community care in the nianner thzt il did. 

particularly in light of the wide gap which seemed to separate the overnment's ivords from 

its actions on the ground. 

How so'? In short. dunng the course of the refom process government oficials came 

fonvard repeatedly to reassure the public that. despite the attention and promises of resoiirces 
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being lavished upon the comrnunity-based LTC sector. not only did MOH remain îomniitted 

to the enhancement of the continuum of care in general (including facilitiesf. but rhar al1 of 

the measures proposed would be camed out in a fiscaliy-responsible fashion. For esample. 

consider the followinj passages taken from the govemment's Parrrtrrsllips docunienr 

Transforming the current systern will involve reorganizinç and irnprovins sen.icr.s and 
facilities. with special emphasis on expanding and strengthening corrimunity-based 
s e ~ c e s  according to consumer needs. (Ontario l993a:Z) 

New funds for long-term care will corne from a variety of sources. an estirnateci S 1 5 0  
t r  term million just from changes to the accommodation payment for people in Ion,- 

facilities. In keeping with the ~overnment's cornmitment to shiftin- rrsources tom 
institutional to cornmunity-based care, $37.6 million will be transferred !iom 
institutions within the Ministry of Health's budget. (lbid. 5 5 )  

Clearly, ifthese words are to believed. the Rae govemment stood poised in 1993 to rrpand 

cornrnunity-onented seMces throughout the province amf improvr the qualit- of inst i tii i io na1 

care as well, al1 the while meeting ambitious cost-reduction tarçets within the facilit! sectar. 

Were these three objectives mutually compatible? Unfonunately. much of the evicience 

accumulated over the five years in which the NDP was in power suggests that rhey \vers not. 

In the first instance, it is evident that many of the individuals involved in facili -bascd 

service delivery within Almonte and Lanark County were fiom the outset hiyhly wepticai of 

the heavy emphasis being placed upon community care by the government in iis i-ciorrn 

deliberations. Returning once açain to the staternent made by the adniinistraror i>f the 

Almonte General Hospital in the context of the public consultation nieeting held in Febniary 

1992, he obsewed that "it is possible to get the impression . . that anything that can be labelled 

community care is, by definition, good. and anythinç to do with institutions is autornarically 

bad" (Almotite Ga=rrre 1992~). Certainly, the NDP leadership, in planning irs various 



interventions designed to reform and re-orçanize the province's healt h and long-:mn s x e  

systerns, appeared ail too willing to accept without question the notion that Ontario had relied 

far too heavily upon institutions in the past, and that the best means of bringing health 

spending under control lay in shifiing resources away from the latter area and mitards 

(nipposedly more inexpensive) community-based alternatives. However. as one coinniiinity 

activist whom 1 i n t e~ewed  pointed out, one must engage directly with the question of 

[wlhere does [institutionalization] make sense and where does it not makr srnse? 
And how much does it truly cost to run an institution versus havins people in the 
comrnunity? Now in some cases maybe you can support people in the coniniunity. 
Which cases? What kind of criteria, what do you expect from the person u ho's yoing 
to be served in the community? .. NOW, we have someone like my mother. wliù's now 
deceased. But with Alzheimer's, who wanders, who can be very Iiicid and very 

persuasive. The bottom line is this is a person who's severely cogniri\.el) inipaired. 
1s she safe at home? Ha, nay. Home becomes a very dangerous place . . So IL here do 
people like her belong? In an environment that would make it safe for them. rn:ike i t  
possible for them to walk around [and] be engaged in activities. 1s it ~ o n h  ir" ï e s  
it is. 1s it right for us to build institutions or to, what we did up ~ i n d  nou. ro 
warehouse everyone who's an .4izheimer person, and put tliem on Hzldoi and drive 
them into a stupor? No that's not right. What do we need? We nerd io train staK 
and have institutions that are home-like, that are human, and where people ciin live 
their lives in safety. in cornfort without it becominç this. this bogy-man insriturion. 
(panicipant g7) 

However. rather than attemptinj to explore (and act upon) the policy implications contaiiied 

within questions such as these. the çovernrnent chose instead to take advantage of the public's 

gowing acceptance of comrnunity-based alternatives to institutionalization in ordrr ro in? pose 

unprecedented cuts in the budgets of hospitals, nursing homes and homes for the ased. al1 the 

while tmmpeting its continued enthusiasm for a more efficient. more cost-eff'rctiw ràciliiy 

sector. 

Certainly. from a fiscal perspective alone, the NDP's reform strategy proveri to be a 



remarkable success, serving to slow - and, in some cases. even reverse - budjetary growth 

among al1 classes of facility in the province (Ontario 1996~). However. t his was ac!iieved rit 

a cost, narnely that ofthe govemment sacrificing any pretence of remaining true to its piedse 

to enhance the quality of care available within institutional settings This by no means is to 

suggest that the government actually came tonvard with such an admission. In officiel \. 10H 

documents emphasis was for more likely to be placed upon identiwing the benetits iir'rctorni. 

such as the efficiencies achieved by foisting neo-Taylorist management strategies upon the 

staff of hospitals and nursing homes (Ontario 1994d; 1996~). Still. it is clear r hat the qiiality 

of care available within Almonte-area institutions was adversely affect ed by t h e  governmrnt's 

cost-cutting measures. with several interview participants cornmenting upon changes in the 

charaaenstics of facility residents over the past several years which have resulted in addit ional 

stress and significantly heavier workloads for those directly involved in service delken- 

The care cenainly has become increasingly heavy. heavier than it was befors. :r c. see 
that particularly in terms of dementia . . you know. we ger a fair level of aggrrssion. 
much more than we used to see, we're not using medication as rnuch as the!. usec! IO. 
so whereas perhaps years ago if there was any sign of aggession t tisre was a tendctncq' 
to rnedicate, keep them in the genatnc chair and then they weren't as  çreat a prohiem 
.. so 1 think in some respects for the stati it's more stressfut because r hey arc deaiiny 
wit h so many behaviourial problems. (participant $3 ) 

What's really scary right now is that nursing homes and homes for the aged are king 
asked to look afier individuals who have major psychiatrie or psycho-gcr-iatric 
problems, and they don't have the training for it. that's scarj. And the hum-out lcvrl 
and the stress level is increasing among the staff: so that really gets cornpiicated. I 
don't know how they're going to handle it, you know the reports I get back froni sonie 
of the clients that 1 see in institutional settings .. they pick up the stress of rlir care- 
g'vers, they pick up the deteriorating quality of care. It's like the basic health ne& 
are being met. by and large .. but the emotional needs are not.  (panicipant 7 i 7 )  

Without wishing to suggest that the Rae New Democrats were themselves dirrctly responsible 



for this state of affairs - far more likely culpnts include the increased availability of coinniunity 

resources and a movement a ~ ~ a y  fi-om the use of chernical and physical restraints - it siiodd 

be patently obvious that. by failing to acknowledge the growinp demands being placed iipon 

long-term care facilities in Ontario and pressing on with cuts regardless. the S D P  sel srely 

comprornised the abiIity of institutional care providers to meet the physicai and eniorional 

needs of their residents. 

Moreover. if these actions on the pan of the govemment were not unwiconie 

enough, they were exacerbated in turn by the latter's apparent failure to re-direct nionies 

saved corn cutbacks in the facility sector towards the improvement or espaiisicn of 

cornrnunity-oriented services. despite having made an explicit commitment to du s o  .-\nlong 

those whom 1 interviewed, severai commented upon the fact that they had seen no r.~.idrnce 

of such a shifi in resource allocation taking place: 

Haven't seen it. Doesn't exist. Well, 1 mean it's kind of a joke because ar tliis ptiint. 
ah, it's not just in long term care. it's in mental healt h as well. wlierc it's supposrd to 
corne from psychiatnc institutions and, al1 that I've seen so far is the insr ir~itions 
wanting to develop programmes and then offer them to the cornmunit).. as opposed 
to resources corning to the community. (participant it 18) 

Well 1 don? believe there has been a shift really. 1 mean that has been tdked and 
talked about .. but 1 don't think there will be much of a shifi. because 1 don't tfiink 
there's money there really to be used . . 1 think it's goinç to just be the opposirir. it's 
çoinç to be claw-back 1 think. (participant f i  12) 

1 don't think it's occumng. I mean it's not happening, it's pretty much sraying the 
.;orne same and we have a couple projects .. looking at re-investrnents. of re-investin, 

of the money that was saved through rationalization into the community. but hospitals 
are being hit in tems of their own budgets, and so .. when we look at re-inwstment 
they're not certain that they're going to have any money to re-invest. becausr their 
budgets keep geîting decreased, so 1 don't think it's going too far. 1 think it's not. it's 
just not happening. (participant $2) 
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Leaving aside the question of whether or not provincial oficials were deiiherately 

disingenuous in their intimations that a substantial pool of additional hnding would be made 

available for community-based services in the context of long-term care reform, one is M d l -  

advised to consider for a moment the issues raised in the passages cited above These serve 

to underline the difficulties faced by the government in its attempts to meet tu O rn~itually 

incompatible goals, of reducing health spending on the one hand, while introdusins nerded 

reforms to the LTC syaem on the other. Quite simply, if the Rae govemment had been t r d y  

sincere in its stated aim to restructure long-term care delivery in the province. it u d d  have 

been necessary to bring more - rather than less - resources to bear upon the spsteni (ar least 

over shon- or medium-tenn), for it is only in so doing that the new confiyuration ot'sei~+ices 

would have a chance to prove its superiority over the old. In the event howcw-. the 

govemment could not resist the temptation to shifl its orientation from reform to cost conrrol. 

drawing upon a caricatured understanding of both the facility sector (bloated. incdisient 1 and 

community care (cheap, under-exploited. superior to institutional care) as a basis iipon n hich 

to cut funding to the former while expecting the latter to shoulder ewr-g-eater 

responsibilities. without any substantial change in the amount of resources being allocared to 

it. Of course, given the inability of either sector to respond favourabl!. iindrr rhese 

circumstances. one would not be particularly surprised to learn that opposition to the LDP's 

reform plans grew increasingly vocal as time wore on. or that several of the iiiten iew 

participants indicated to me that they had initially ~vlcomrd Mike Harris' election \ icrory. 

seing it as a means of stopping implementation of an ill-advised agenda. In the words of one 

comrnunity-based service provider, "the NDP were crazy and 1 voted for theni. I can'r believe 



1 did that. 1 wanted a change. and 1 çot one" (panicipant $4). 

Unionized workers/Volunteer workers 

Any discussion of recent changes in Ontario's long-term care system would b r  inconiplrte 

without some reference to the role of volunteers, who. as the fiamers of MOH's IJui~ri~r>t~-hrp.s 

series remind their readers. are the 'lifeblood' of the system. and "make an inuluable 

contribution to supporting people in communities" across the province (Ontario l L W n :  1 1 ). 

Needless to say, they also Save the governrnent the expense of having actually to pay s:3f to 

cany out the tasks which they perfonn, thereby awakening a certain wariness arnony rrade 

union members in particular, who are naturally suspicious of any moves to reduce Iiealth care 

spending by promoting voluntansm at the expense of waged labour. Cenainly. there tloes 

appear to be some cause for pessimism in this regard. with writers such as Wolsii i lQS9) 

suggestinç that the latter-day expansion of the voluntary sector in a nuniber of indusrrin!ized 

countries (includinç Canada) may be indicative of a deliberate strategy on die piin of 

govemments to roll back basic welfare entitlements, while at the same time using statc control 

over funding arrangements as a basis upon which to extend regulation over rhe a m  itics of 

voluntary associations and the individuals whom they serve. 

However, by the same token one should not assume that these processes are o~~üi - r ing  

everywhere at the same pace (if they are occumn~ at all); in NDP-controlled Oniiiric. for 

example. the govemment exhibited a measure of sensitivity to the dangers inherent in over- 

dependence upon voluntary organizations in long-term care delivery. It is possible to cite 

several instances in Canada ofjoint action by orçanized labour and the voluntan sect or. n it h 
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the memorandum of understanding agreed to by the Canadian Labour Congres siid the 

United Way of Canada being only one example (Canadian Labour Congres i 957)  Still. 

C7ovtirnment despite these promisinç s i p ,  it is difficult to imagine in retrospect how the Rae , 

could have implemented its LTC reform agenda in ful l  without alienating eirher unionized 

workers on the one hand, or volunteers and the gass-roots organizations with whic h r lie' are 

associated, on the other. In the paragraphs that follow, I will seek to make sense oithis issue 

in the particular context of Almonte and Lanark County, a11 the while drawing oui ionic of 

the key tensions to emege dunng the MSA implementation process. 

Given the traditionally fiagmented nature of long-terni care delivery in [ne .4liiionte 

area, it should corne as no surprise that LTC providers Vary widely botli in the  iiiiportance 

they attach to volunteers within their respective organizational structures. and in iheir 

receptivity to labour unions. whose presence in the workplace is typicaily associated IL i r  h rhe 

formalization of indusrrial relations and the imposition of certain restrictions upon managers' 

ability to dictate the terms and conditions of employment t o  those \\orking for  i k m .  

However, in spite of this variance, it is clear that the majority of local providers fiil! i n ~ o  one 

of two broad categories. the first characterized by such attributes as a unionized n oi-k !orce. 

relatively high wages and well-developed workplace protocols and procedures. the second 

by heavy dependence upon volunteer or non-unionized labour. low wages and a Iess than 

transparent decision-making style. with wide discretion çenerally invested in the eueciiiive 

director and his or her closest associates. Without wishing to suggest t hat the profile cf any 

given agency accords perfectly with the attnbutes outlined above. one might nonetlieiess 

suççest that FaiMew Manor (the county-operated home for the açed). VON and the  Alinonte 
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Generai Hospital should be placed in the former category, while rUmonte/Ramsay R. District 

Home Support, Para-Med Health Semices and the Almonte Nursing Home fa11 into t!ie latter. 

Obviously, a number of forces are at work in generating thrse contrast S .  uit h \-arying 

accountability standards, the relative clout of the workers involved'. and the ease or diflïculty 

with which union activists are able to organize particular work-places being arnony the Lactors 

which corne immediately to mind. Moreover. also relevant in this regard are scrtain 

difEereoces in ideoloçical orientation. differences which were brought to the  fore during the 

course of the interview process. In short, whereas the public health sector iii p v i p i z ~ i  lias a 

long history of unionization in the province. the long-term care system. paniciilarly in niral 

locales such as Almonte. has typically been less than entirely welcoming. of unions anJ  the 

arumred approach to management-employee relations which their presence iniplics \\-ide 

this is in part due to the fact that many LTC seMce providers are capitalist entreprises (~y. 

the Almonte Nursing Home, Para-Med), and thus wary of any development t liought l i kei y to 

compromise their capacity to exact a profit. it is also clearly the resulr of stereotqing h! local 

actors, particularly among those invoived in the voluntary sector, who feel either rhar !abour 

unions are antithetical to Almonte's 'traditional' rural values. or that the' in;pcpl;s an 

unworkable rigidity upon organizations whose principal strengh has a1n.a-s h e m  :k i r  

flexibility and resourcefulness in the face of financial adversity. For esample. sonsidcr the 

following statement by an elder who is also an active volunteer: 



I'm on the board of the Victorian Order of Nurses. They do a hell of a good job. but 
do you know what's killing them? Unions. The union, they have to pay their nurses 
at a union rate, and they're just not in cornpetition, they cannot cornpete witli tlis for- 
profit people who can hire nurses, but no union. So. they can't cornpete, espesially 
with so many bodies not delivering services, you know. There's programme directors. 
t here's district programme directors, t here's area programme direct ors. and r hen 
there's the director of the directors. (participant $20) 

As this participant makes clear. in her estimation the problems facins the Ion,- ' J  t c m  care 

system in Almonte and the surrounding region are less the product of govemment iitgiect or 

funding scarcity, and more a consequence of inappropriate demands being placed upon a r e  

providers at the local level, whether by state managers insisting upon mer icuious 

documentation of al1 activities undertaken, or by powerful unions wrestin- ovrrly -0elier0us , 

(and hence unsustainable) concessions from LTC providers at the barsainin3 tabie 

0-term care setter While there are undoubtedly rnany individuais employed in the Ion, 

who would dispute the veracity of this latter assertion, it serves nonetheless to higlilight a 

sentiment which has enjoyed relatively wide currency in Aimonte's public bra in rsccnr years 

(with the Afmutm Gnzrrtr being a prime example), and which proved to be an especiaily 

contentious issue in the midst of attempts to implement the New Democrats' rçtorrii agenda 

in the tri-county region. That is to Say, even as the NDP sought to preseni i:s restiuii:iriny 

programme as one that would "improve the quality of work life for paid anu mpaid 

caregivers", and committed itself to the provision of re-training and suppon Ibr al1 those 

involved in long-term care delivery (Ontario 1993a:42), many remained highly sceptical of the 

government's underlying intent, for a number of reasons. Within the facility sestor. atiention 

was focused primarily upon the relationship between repeated cut-backs in state funciiris and 

the use of volunteers as a meaos of compensating for the latter. with unio~ized statf in 



particular expressing strong reservations regardins the prudence of any such movrs To cite 

one i n t e ~ e w  participant, 

you take a staff-member away and you have one less person to. For esaniple. feed 
people at meals. So they bring some volunteers in and they're keding residents, 
carting, transferring residents fiorn dining rooms to their rooms. that t y p e  of thing. 
That affects the paid staffs' duties and more and more that seems to be the  conirnon 
solution for management .. Of course that opens up a whole new ball yame. I mean. 
are the volunteers, are they insured? .Are they trained? You're tellin- us on one Iiand 
you want trained direct care-givers, well who's going to be training these volunteers? 
1 mean any volunteen that we've experienced, in our facility. t hey're not. t hey 1-eceive 
no training in geriatric care, in dementia care, none whatsoever. [Intemieu er r h ~ w  '.Y 

n la of rrspot~sibiiiy there] There cenaidy is. Well, my favourite phrase is sucking 
and blowing at the same time. How can they be demanding that al1 our einp!o-sees 
receive their training, and yet they're bringing in people off the streer witliuiir any 
training at all, scab labour? (participant # 19) 

However, while acknowledging that these are serious enough concems in ihrir  own 

ri&, they were to some extent overshadowed (at the local level at ieast) by the high protile 

enjoyed by the çovemrnent's pians for commir»iiy-basrd LTC services. which invol\ ed mer  

alin the subsumption of existinç agencies under an integrated MS A structure: a pledgé t O give 

hiring priority to displaced hospital workers over those already employed in t h e  conimunity 

sector; and the espectation that volunteers and charitable donations uould continue to x c n i e  

to the system as before. Needless to Say, observers lost no time in casting doubr upon the 

latter assumption in particular. with many pointing out (including Deber and L\'il!iaii;i i '295) 

that there was bound to be sorne reluctance on the part of individuals to donate t hçir tinir or 

money to an organization that was perceived to be an inteçral pan of the stare structure. 

Moreover, these fears were aggravated in tum by the suspicion, widely held by front-iinr staff 

employed in agencies delivering long-term care seMces within the communitv. 1h3t the 

govemment was prepared to go to almost any length to win the backing of organized labour 



for its reform programme, even if this demanded the sacrifice of the interests (and jobs) of 

nokunionized health personnel. many of whom were already faced with highly esploitntive 

and hazardous working conditions. As way of undersconng the intensity of ernotion n tiich 

this issue ensendered, consider the following statement by Judy h i t .  a spoksspc.rson for 

the Canadian Red Cross Society in Lanark, Leeds and Grenville: 

1 am extremely disappointed and outraged with the government's last-minu te H~inian 
Resources anlendment to Bill 173 .. Despite months of cornmittee hearings [and] 
public submissions the govemment has only now introduced an amendment t har will 
force MSAs to offer available jobs to unionized workers before thev are orfrrec! to 
non-unionized workers no matter what their length of service .. Reassurances riom 
the govemment that workers need not wony as "this is a growth sector" and rhere 
will be lots ofjobs are not contincing as there is no guarantee thrre will rie enough 
jobs for al1 workers presently working in the sector (Almm~rr Guxirc 19Wb 4 J 

While it is hardly surprising that the prospect of substantial lay-offs in t hc coii~munity- 

based LTC sector was sufficient to arouse stiff resistance among those who t!ioiight 

themselves likely to be affected, the reform's implications for volunteer-driven or~anircitions 

like the Almonte Community Development Corporation served to generate oppositicm on an 

even wider scaie, as care recipients, volunteers and members of the public at large \ oicrd tlieir 

disapproval in the face of the impending disappearance of a popular. locally-mn home support 

programme for community eiders. In shon, by calling for the amalgamation ofuC t.\isiing 

long-terrn care senices, including those with a well-established local identir>- anri s:song 

voluntarist ethos, the NDP risked alienating concemed stake-holders on the one h a n i  n hile 

comprornising the quality of comrnunity-level landscapes of care on the ot her Ho w so" iVir h 

respect to the former issue in particular, the costs involved should be largelp self-ewdent. and 

are centred upon the withdrawal of voluntary labour by individuals wishing tu signal their 



opposition to this aspect of the MSA knplementation process. In the words of a locally-büsed 

MOH employee. 

we have within the home supports alone in Lanark, Leeds and Gren\ iile. ii e have 
about 1,200 volunteers. They have volunteered for the cornmunitr. to deliver senices 
in their comrnunity. They perceive the MSA to be a large bureaucrac): and tliat caiises 
them some difficulties. 1 think that we probably could get around that in rcrms of 
organizational structure, and we tried to address it in Our rnodel, but in the end irhere 
we reaily get the cmnch , . is the union-volunteer issue, because in the home supports 
volunteers very clearly answer phones, they do books, they help out wit h all kinds of 
things that cm be described as work, so work of a union person. and there's a real fear 
and the discussion was very lively . . but we felt that there were too many issues 
around volunteers, they felt too threatened, it looked like we were p i n g  to !ose somr. 
but even if they decided they wanted to stay there would be too much aciversiry 
between the volunteer and the unionized staff (participant 22)  

Matters become considerably more complex when one  turns one's atrention ta the 

second issue touched upon above, narnely that of the likely impact of the =overnrntnt's rri'urm 

plans upon the calibre of local LTC services. Without wishinç to become eniangled in a 

wide-ranging discussion of the relative strengths and weaknesses of (de)centwIimiicn of 

service delivery, it is undeniable that the people of Almonte have to some estent benztited 

t om  the hands-otf approach formerly favoured by MOH in its management of t!ie p1-m Iricr's 

. - 
long-trrm care system. Quite simply, not only did the latter provr usehl in givinrl_ 

organizations like the Aimonte Cornmunity Development Corporation the tieedcni ncccssary 

to devise creative ways of coping with gaps or weaknesses in the local landscqe cdcare 

(through, for example, its interventions in the supportive housing field). but il semed as well 

to foster an environment that was amenable to the participation of a highiy diverse gro:ip of 

volunteers. contnbuting their talents in many areas. As one Corporation otfcial pli l  i t .  

volunteers have always been important at ACDC. They staned the organizarion . .  

[and] with home suppon we're aiways looking at volunteers. We also use wiiinteers 



in housing, to help us with developing specifications for tendering documents. so ive 
really do use volunteers in a wide variety of areas .. The type of volunteers t hat are 
available are very well-qualified, they have a lot of expertise to give. and n e  Iis\.e a 
lot of retired civil servants .. who have a lot of good background that ire can use. 
(participant # 18) 

However, with the advent of Bill 173 and its provisions for the creation of a province-ir ide 

network of MSAs, the emphasis in long-term care delivery at the cornmunity lcvel (in 

Almonte if not elsewhere) undenvent something of a shift, as service providers becaze less 

concemed with simply making do in the face of financial adversity. and rather more i+.iifi the 

challenge of coming to terms with the Iuçhly stmctured approach to care drliven* iniirrent 

within the govemment's reform agenda. 

Obviously. such a shifi in focus was unwelcome to the extent that it stifiect local 

creativity and contributed to the prodxtion of homogenous, undifferentiated spaces ot'sare; 

yet at the same time there were clearly certain benefits to be denved fron the adoprien of 

explicit standards. protocols and procedures. whether by health workers saàdlcd i t i th  

unreasonable demands on the part of their employers, or by eiders faced with an incoitiretent 

or poorly-trained volunteer care-giver. In the words of an interview participant. 

1 don't want someone unqualitied. 1 don? want unqualified people taking care o f a  
person who has severe medical needs. 1 want to be assured that L'ni nor 2onn;t iqect 
the w-rong way, I'm not gonna cause severe damage. Does that impact on soiier!. and 
long term care. of course it does! Because these people misht end up in ernei-gt.[ncy], 
ernergency costs a lot of money. They're gonna be very sick. t hen t hey're goi ng :O be 
in the hospital and they'll be in intensive care and you've just racked up rhe biii. al1 
because of what? My volunteer ineptitude. That's not the answer. ( participant 7 14) 

Of course. one might wish to argue (as çovemment officiais did at the time) that riic Tew 

Dernocrats' MSA initiative sought to occupy the middle ground between an inteyratea. iiighly 

stmctured lonç-term care system and the volunteer-intensive, 'patchwork quilt' appi-oach 
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which had been preponderant in the past. Cet-tainly. sufficient ink was spilled b' :lie Rae 

government in the pursuit of this cause. Yet, as with the shifi in resourccs rion? the 

institutional sector to cornmunity-based care, daims t hat the interests of everyonc in vol wd. 

from volunteers and non-unionized personnel to union members themselves. w ~ u l d  be 

protected and advanced under the new MSA-centred regime fell afoul of the soi ernnicnt's 

unwillinçness (or inability) to take substantive steps to realize this vision. preferri~i_i instead 

to focus its attention upon those groups deemed to be of greatest strateyic value ire. 

unionized workers), while simply assuming that al1 others would fail into line in diic course. 

Given the fact that the NDP's reform plans were promptly abandoned in the wike of'the 

Party's electoral defeat in 1 995, it is of course impossible to Say whet her or not voluntt.r.rs and 

non-unionized health personnel would have in the end acquiesced to the latrer's lorig-tsrm 

care agenda. However. if the intensity of debate within Almonte and the tri-COURT\. xy ion  

over the two-year period is any indication, one can assume that vocal resistance tc, rhe y.fS.4 

implementation process wouid have been unlikely to subside without significant coi:ct.ssions 

on the part of regional state managers or the provincial govemment more genrrall?. 

CONCLUSION 

In the foregoing analysis. 1 have sought to identiG and explore some of the key tensions to 

emerge out of efforts by the Rae New Democratic govemrnent to realize its \Lion of a 

restructured long-terni care system in the province of Ontario Obviously. in undertaking t his 

rask. I do not pretend to be exhaustive in my coverage; attentive readers will Iiaw ~oticed. 

for example, that there is only limited discussion of family care-givers, a group on i\ ltose 
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labour the LTC system is cruciaily dependent. yet which was largely ignored h'- rhe \OP in 

its haste to bring its reform agenda to miition. However. even as 1 acknowlçdyr ni! hilure 

to address al1 of the contradictions Uiherent within the çovemment's restnicturins programme 

(a failure rooted in the need to iimit the size of this document on the one hand. nnd rhe 

unavailability of appropriate source matenal on the other), 1 would argue rhat the rrnsions 

that 1 haw addressed provide a sufficiently broad basis upon which to highiight oi:e or' the 

central weaknesses underminine nate managers' attempts to implement Ions-t erm care rrh rm 

in Almonte and the surrounding tri-county region. 

This weakness, as one might imagine. resides in the gap between the N w  Deriosrats' 

stated agenda of progressive social change in matters touching upon the care ci'elderz and 

others requiring specialized health or social services in the course of their da'.-iÿ-d;i\- ; i l  es. 

and the actuality of a restructuring programme seeminsly dominated by sost m i t r o l  

objectives to the exclusion of al1 others. By failing to acknowledge the esisrcncr : ~ i  ~ i i i l i  a 

gap, not only did the govemment effectively undermine the reform in grnerel. incl~ding its 

positive aspects, but it served as finher confirmation of the belief. already prevalent ariiony 

particular strata of the population in Almonte and Lanark County. that provinci:il hcrezwrars 

and politicians have little regard for their needs and concems. and as such art. er?t ?el). 

prepared to sacrifice them at the altar of 'fiscal discipline' or Toronto-centred cmriornic 

develspment. In the general conclusion that follows. 1 will seek to cast hnhe r  !iyiit upon 

these issues. both by placing them within the context of Onterio's changins p l m d  

landscape, and by relating them to a more generalized (and on-going ) societal shift a n  s? liom 

the certainties of fordism and the 'strong version' of the Keynesian welfare stare. 



CONCLUSION 

NEW TIMES FOR THE WELFARE STATE? 

Whether or not there is any ment in the claim that new information technologies. such as the 

tntemet or satellite-based telecommunications, have liberated individuals f?om the tyranny of 

the established media and public-relations 'experts'. there is certainly scant evidence to suggest 

that state managers. arnong others. have relented in their attempts to shape public opinion 

through the judicious management of information. Long-term care reform in Ontario, as 

envisioned and canied fonvard by the Rae New Democratic govemment in the early 1 990s, 

is a case in point. Presented to the public as the result of rneasured and carefùl deliberations. 

a benign set of interventions designed to improve service quality and accessability for the 

benefit of al1 elders and disabled individuals across the province. govemment spokespeople 

fded palpably to place the reform within its broader political and economic context. bar the 

occasional swipe at previous regimes for failing to address at an earlier stase the problems 

confiontinç the LTC system. 

Thus. my fint prionty in undertaking this work was centred precisely upon the task 

of providing such a context. -4s one might imagine. this involved in the first instance an 

exploration of the forces buffeting the capitalist state system itself along with the rneans by 

which the latter has sought to adapt in the face of new challenges, ernanatins both from the 

terrain of civil society, and tiorn the ebbs and flows of increasingly globalized capitalist 

interests. Drawing upon the work of Bob Jessop among others. 1 argued t hat the state is best 

understood as a system of 'strategic selectivity', acting upon and acted upon by a range of 
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social actors, with its ability to shape events at any pmicular moment in space or time as an 

"institutionally-mediated expression of the changing balance of forces" (Jessop 1 99 1 195). 

Needless to Say, few developments have been more significant in altering this balance than the 

onset of the crisis of fordist accumulation in the early 1970s. whereby the conditions 

necessary for the weddiig of sustained economic growth with relative social harmony began 

to collapse under the weight of their own contradictions. leaving behind a seemingly 

weakened state structure on the one hand, and capital re-invigorated by a period of rapid 

globalization on the other. However, while noting that some political theorists. overawed by 

the breadt h and speed of the changes taking placing around them. have subsequently been 

quick to predict funher weakening in the fabric of the nation-state. in fact one might argue 

that in many cases the reverse is true. and that the capitalist state system has often emerçed 

from the cnsis of fordism better-positioned to control and dominate its citizenry than ever 

before. 

How so? While one might point to any number of strategies employed in this regard. 

arnong the most important are those related to the management and regulation of S ~ C K C J .  In 

short, as 1 have endeavoured to show through my exploration of the writinss of Henri 

Lefebvre, capitaiist state systems. like capital. have always tended to produce a particular son 

of space, one that is transparent, homogenous and easily controlled. Howecer. by the mid- 

1970s a changinç fiscal clirnate in Ontario (and indeed throuçhout the industrialized West) 

had made it increasingly impractical to do so in typical Keynesian fashion. that is to Say by 

using an ever-Iarger share of national t a .  revenues as a basis upon which to widen - and 

deepen - the existing framework of social welfare services. In the face of this dilemma. state 
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forces adopted a variety of responses, including a set of practices which amounted to 

something of a re-configuration of dominant representations of space. What does this mean? 

Quite simply. rather than seeking to dominate space through interventions which serve 

principally to highlight and extend the monumentality of the state's presence within the 

territory under its control (for example, by explicitly signalling its 'ownership' of a community 

hospital or transit service), one might argue that, in many quarters, there is evidence of a shifl 

towards a somewhat more subtle approach. with state actors handing limited control over a 

range of services to local or regional authorities. while at the same time attempting to 

preserve or expand their own capacity to exercise power through the exploitation of new 

management, information and surveillance technologies. 

Since it was obviousiy beyond the scope of the present work to offer definitive proof 

for such an assertion, 1 have instead engaged in a highly tentative exploration of a single issue 

(the delivery of long-tem care senices) within the context of a single jurisdiction (Ontario). 

Long-term care, from this perspective. is immediately noteworthy on account of its peculiar 

historical development, in which it was cast as both pan of. and marginal to, the larger 

welfare state structure. Grounding their understanding in the radical separation of health and 

social services on the hand. and the spaces of institutions and the comrnunity on the other. 

Ministry of Health bureaucrats were oniy too happy to direct the bulk of their policy attention 

(and resources) to wards facility-based long-term care. leavinç communit y-oriented services 

in the hands of a 'patchwork quilt' of state and non-state actors. ranginç from municipalities 

and community groups, to religious orders and profit-seeking companies. However. in the 

wake of mounting fiscal pressure during the course of the 1970s. MOH officiais became 
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increasingly sensitive to the costs imposed by such an orientation. and began to cast about for 

ways of bringing greater efficienq and cost-effectiveness to bear upon the system in general. 

While acknowledging that these efforts did result in the publication of a number of 

reports and the implementation of several new proçramrnes on a 'pilot' basis. decisive action 

would have to wait until the election of the NDP in the Fall of 1990. Indeed. in this regard 

one might even go so far as to argue that the New Democrats' agenda went hq-o~id the 

recommendations mooted in earlier deliberations, encompassing instead a wholesale re- 

configuration of the means by which long-term care services were organized and delivered 

in the province. In shon. not only was there to be (some) divestment of decision-making 

power from MOH to local communities. but, of even geater significance to the discussion 

at hand. the NDP planned to integrate LTC seMce delivery into a single organizational 

framework (ie. the MSA). enhancing provincial state managers' command and control 

capabilities in the process. However. whether or not these moves are taken as Mndication of 

the conceptual framework outlined above, one must acknowiedge the extent of the 

government's difficulties in actually attemptine to implement its reform agenda. That is to 

say. not only was the NDP forced to contend with place-based resistance on the pan of LTC 

senice providers and others who were not prepared to stand by while 'their' organization or 

agency was subsumed under a new gid of state-imposed relationships and hierarchies. it was 

also faced with a series of unresolved tensions interna1 to the reform itself. which conspired 

to create the impression that the government was guilty of incompetence at best. and 

unrestrained hypocrisy at worst. 

Of course, one need hardly be rerninded of the tact that. in the final analysis. al1 
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discussion of the New Democrats' LTC reform programme is strictly academic, given that 

their MSA initiative was swiflly abandoned by the Mike Hams Progressive Consewatives 

following the 1995 provincial eIection. However, at the sarne time. this should not be taken 

to mean that the issues discussed above have no bearing upon processes currently unfoldinj 

within the Ontario state system. or on civil society more generally. Most obviously, this is 

underscored by plans recently unveiled by lim Wilson, the Conservative minister of health. 

to implernent a long-term care restmcturing initiative' that is based upon premises surprisingly 

sirnilar to those underlying the NDP's own agenda: in short, that the best means of improving 

the province's long-term care system resides in measures which serve to enhance the state's 

ability to monitor, control and discipline locaiiy-based LTC service providers. Moreover. one 

miçht also argue that other aspects of the 'cornmon-sense revolution'. particularly in such 

areas as education, municipal affairs and welfare refonn. provide further examples of the 

governrnent's active involvement in interventions designed to re-configure 'state space'. 

whereby it becomes engaged in a sirnultaneous process of withdrawal from. and penetration 

into, the social spaces of everyday life. 

Still, this is not to suggea that individuals are completely powerless when confronted 

with these developments. That is to say, even as one acknowledges the degee to which state 

forces aspire to produce space that is transparent. homogenous, and governed by immutable 

laws (such as the -rational' ordering principles underlying the deveiopment of MSA service 

areas), the contingency of everyday life and the irrepressibility of human nature are such that 

' Unlike the New Demwrais. \\-ho adoptrd the t m n  'Multi-Senice Agenc!' to dsscnhc ihc orpnix;ii~onül 
timcuork üround which their reform plans \vert. centrtul. the Tories chose a r;ome\vhat iess threntening lahcl. 
'Communih Care Acct3s Centres'. to charnctsnze h i r  oun initiative in this regard (Ontario I996h 1. 
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they serve constantly to undermine the hegemony of abstract space. either by vinue of chance 

effects which expose the contradictions inherent within it. or by deliberate interventions on 

the part of self-reflexive human agents. As I argued repeatedly during the course of the 

preceding chapter in particular, there are several examples in .Almonte and Lanark County of 

service providers, volunteer care-givers and care-recipients t hemselves mobilizing to oppose 

particular aspects of the NDP's reform programme, especially where these were deemed to 

undermine the local kamework of care. What could have motivated these individuals to 

commit the resources necessary to mount such a carnpaign? Clearly. given that so many of 

them felt they shared a personai stake in the continued reproduction of the local system of 

long-term care services, together with the fact that local identity was itself intimately bound 

up with the town's spaces of care, one can hardly pretend not to be lefi surpnsed by the 

vehemence with which many town residents opposed the NDP's refom plans. Though 

written in the context of a different struggle undenaken in another country. h d r e w  

Memfield's ( l993b) words are particularly apt in this regard: 

Ordinary people in neighbourhoods and communities are for rnost pan [without the 
rneans necessary to relocate in the face of adversity], and because of their relative 
immobility they are lefi with no other alternative but to strugle over and attempt to 
dominate their o~vn absolute temtory as a 'lived' social space. (p. 1 15) 

Of course. this is not to imply that al1 instances of place-focused resistance to long- 

t e m  care restmctunng were necessarily progressive. Indeed. far from it; as one might 

imagine, there are al1 too many instances of interventions by groups and individuals whose 

principal purpose is either the exclusion of marjinalized Others (Dear et ol. 1997). or the 

charnpioning of narrow group interests at the expense of equally valid interests found 
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elsewhere. However, be this as it may, local resistance is significant in that it ernbodies at 

least the possibility, and in many cases the actuality. of progressive, fonvard-loo king change. 

Certainly, any moves which lay bare the contradictions inherent within the totalizing logic of 

the capitalist state system are to be applauded to the extent that they open up a space for 

difTerence at the local level. Likewise, one must acknowledge the efforts of individuals 

associated with grass-roots community organizations in Almonte and elsewhere to aniculate 

their own sense of place with a set of spatial practices which render visible those wliose 

'abnormality' (be it açe- or disability-based) had previously pushed thern to the very rnargins 

of cornrnunity life. Whether or not these interventions denote the only way fonvard in 

confronting the logic of state power or the systemic roots of ageism and sexism is irnrnaterial; 

of far greater significance is the fact that these represent the actions of ordinary individuals 

who have b e n  confionteci with - and addressed directly - the effects of inequitv and injustice 

in their daiiy lives. 
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GPPENDIX A 

PROFILE OF INTERVIEW PARTICIPANTS 

§ 

Case manager in the non-profit institutional sector (woman) 

Provincial state manager (woman) 

Administrator in the for-profit institutional sector (woman) 

Administrator in the for-pro fit communih sector ( woman) 

Administrator in the non-profit institutiond sector (man) 

Administrator in the non-profit communih sector (wornan) 

Acti t-ist (wornan) 

Family care-giver and 1-olunteer nithin the long-tenn care s>.stem (woman) 

Family care-giver and volunteer nithin the long-term care system (wornan) 

Care recipient and volunteer uithin the long-tem care system (man) 

Administrator in the non-profit institutional sector (man) 

Case manager in the non-profit community sector (u.oman) 

Administrator in the non-profit communih,-sector (woman) 

Farnily care-giver and volunteer nithin the long-tem care system (ivornan) 

Care-recipient and volunteer u-ithin the long-term care system (man) 

Activist and front-line hzdth care u.orker in the non-profit institutional sector (wornan) 

Front-line health care worker in the non-profit community sector (\voman) 

Administrator in the non-profit communih sector (woman) 

Activist and front-line hedth care worker in the non-profit institutiond sector (\toman) 

Famil' case-giver and volunteer nithin the long-terrn care s>.stem (woman) 
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