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ECONOMIC CHANCE AND CITY-REGION GOVERNANCE:  
THE CASE OF TORONTO 

Doctor  o f  P h i l o s o p h y  1999 

Betsy J .  Donald 

Graduate  Depar tment  o f  G e o g r a p h y  
Universi ty o f  T o r o n t o  

This thesis explains why the Toronto city-region underwent a policy transformation in its 

govemance structures, functions and jurisdictional boundaries between 1994-1998. What forces 

precipitated this change? How had Toronto earned its reputation as the 'city that worked'? Why 

did it stop 'working'? Are the policy proposais of the p s t  four years capable of resolving 

ernerging contradictions in the region's economic dcvelopment? 

These questions are explored in both an historical and contemporary context by drawing on 

insights of regulatory theory, urban regime theory, and an analysis of Canada's changing fiscal 

federalism. This approach infoms the role that institutions (regardless of origin or territorial 

scope) play in sustaining a local accumulation systern, and how this 'local' accumulation 

grounds a national regulatory mode and regime of accumulation. The approach also explores the 

relationship between regime and regulation theories in the context of policy formation and 

institution building. 

While postwar Toronto developed within a Fordist regime of accumulation, its elements of 

regulation at the city-region scale were distinctive. Toronto benefited fkom national regulatory 



policies, but its economic dynamism also constituted a comerstone of the nation's economic and 

social viability. Moreover, its localized regulatory structures had a unique institutional richness, 

which accornmodated many of the crisis tendencies felt by other industrial regions in the mid 

1970s and early 1980s. Toronto's own 'stnictural crisis' did not fblly manifest itself until the 

late 1980s and early 1990s, when fiee trade, resû-ucturing, and other globalization forces 

emerged. These also influenced the policies and institutions of Canadian federalism, which 

affected the governance of Toronto. Institutions (such as 'Metro') that had regulated the city- 

region during the Fordist regime of accumulation were now implicated in its cnsis. This led to a 

demand for change in Toronto's govemance structures and functions. 

This study concludes that the policy set now being implemented is incapable of resolving the 

region's crisis tendencies. Policies of regional competition based on cost reduction clash with 

the quality-based strategy that was a comerstone of Toronto's past success. Notwithstanding 

extemal forces, the current policy set is not inevitable. Globalization does not predetermine al1 

spatial-economic outcornes. 
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The Issue 

The social dimension of contemporary capitalism has altered the city-region landscape, both 

figuratively and litenilly. New modes of production and accumulation brought about by the 

changing nature of capitalist cornpetition are reorienting social and economic activity at a local 

level, thereby challenging existing approaches to govemance. In response to these forces, many 

urban policy-rnakers are beginning to re-examine the role of both public and private institutions 

that operate at the local level. In doing so, they search for ways to facilitate econornic growth 

and planning in turbulent times and for ways to resolve some of the contradictions inherent in 

econornic development. 

These capitalist transformations have prompted an academic renaissance in the study of 

city-regions. This renaissance is attributable in part to an increasing awareness of the importance 

of institutions to the economic success of city-regions. In that sense, this study is part of that 

renaissance. It seeks to inform the academic literature not only by its analysis of a pdcular 

city-region - the Greater Toronto Area - but also by its review, analysis, and synthesis of 

broader theoretical approaches in urban political economy. Drawùig on the strengths of those 



theories (in particular, regulation and urban-regime theories) and an analysis of Canada's 

changing fiscal federalism and intergovernmental relations, 1 have sought to present a synthetic 

approac h to institutional govemance at the city-reg ion level that is capable of informing further 

study. My primary objectives in this work are to address the following questions: 

1. Why did Toronto eam the reputation in the irnrnediate postwar years as the 'city region 

that worked'? To what extent is this perception linked to political stniciures of local and 

metropolitan govemance? 

2. What economic, social and political changes in recent yean led to the perception that this 

previously innovative and successfÙ1 govemental f o m  had stopped 'working'? 

3. To what extent were the forces associated with globalization producing the motivation to 

restructure the region's mechanism for goveming urban development and economic 

vitali ty? 

4. Are any of the policy proposals advanced in the past four yean capable of resolving 

emerging contradictions in the region's economic development? 

The Setting 

Toronto plays a key productive role in both the provincial and national ecl accounting 

for 50 per cent of Ontario's economy @y GDP) and almost 20 per cent of Canada's; yet it also 

has recently experienced major economic trauma and continues to face economic challenges. 

This has corne to quite a shock to a region that has for many years been viewed in the academic 

literature and public discourse as a centre of successfùl institutional innovation in order to meet 



its economic and political challenges over most of the postwar penod. 

For the purposes of this thesis, 1 define the Toronto region broadly io include the Greater 

Toronto Area (GTA), a now-generally accepted term which encompasses the new City of 

Toronto (i.e., the former Municipality of Metropolitan Toronto (Metro)) and the four surrounding 

regional municipalities of Durham, York, Peel and Halton. This area covers some 7200 square 

kilometres, contains a total of 26 local area municipalities, and has a population of 4.5 million, 

rnaking it one of the largest metropditan areas in North America. Toronto is one of the most 

rnulticultural regions in the world, with most regions (Arnerica, Europe, Africa, Asia, and 

Oceania) still supplying a steady Stream of immigrants to the GTA (Table 1 ) .  Over 100 countries 

were each the place of birth for more than 1,000 current residents, with countries such as S n  

Lanka, China, Hong Kong, the Philippines and India, supplying the highest nurnbers of 

Toronto's recent immigrants. Approxirnately 20 percent of GTA residents belong to visible 

minority groups. 

Much of the statistical data on the region for this thesis have been denved f?om Statistics 

Canada's definition of 'Toronto", the ''Toronto Census Metropolitan Area" (CMA), which 

corresponds to Toronto's commuter-shed because it takes in al1 the areas in which residents rely 

heavily on the city for jobs and income. The CMA is slightly smaller than the GTA, home to 

about 3.9 million people and encompassing approximately 5,600 square kilometres. In total, 

some 14.3 per cent of Canadians live in the Toronto CMA. 
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The old City of Toronto (which ceased to exist as of January 1, 1998) was a 97 square 

kilometre tract, one of six lower tier rnunicipalities within the former Metro, with a population of 

approximately 600,OGO. The new City of Toronto (fomerly Metro) has a population of 

approximately 2.3 million and an area of about 630 kilometres. Over the past two decades, the 

population of Metro has grown by fewer dian 200,000 people, whereas the surrounding 

cornmunities within the GTA added 1.5 million residents within the same period. 

The Argument 

While city-regions are not impervious to macroeconomic forces or the prevailing winds of global 

change, they are not inert historical objects rnerely swept fiom epoch to epoch by extemal forces. 

Each city-region is a subject, with a unique past and future, and with more control over its 

destiny than sorne theorists might dlow. How do city-regions exercise their control? I argue 

that the key to understanding economic change in a city-region lies in its institutions' (in al1 their 

various formal and informal, public, private, or hybrid foms). I fùrther argue that in the case of 

Toronto, institutions play a f'undamental role, not only in shaping economic activity but, more 

1 In this thesis, the tenn "institutions" is used to denote economic, political or social forms and 
practices. Economic institutions serve to produce and distribute goods and services. Political 
institutions regulate the use of, and access to, power. Social institutions are practices that are 
regulady and continuously repeated, or sanctioncd or maintained by social n o m ,  and have a 
major ~ i ~ c a n c e  in the social structure. Insitutions are not static, but rather are changmg 
entities. Changes in social, politicai and economic practices both mod@ existing institutions and 
create novel forms. in that way, individuah have a roIe-making function in addition to thcir role- 
playing fiinction. The institutional type refmtd to at a given point in this thesis should be 
obvious fiom the context. However, it should be noted that often institutions have more than one 
fùnction and thus constitute more than one institutional type (e.g. Metro was a political institution 
but it aIso perfomed an economic hc t ion  as a re-distributor of goods and services). 



importantly, in determining its economic growth and success and its social stability. 

In developing my argument, 1 have relied upon four main literatures. Fint, 1 was drawn 

to those regulation theorists, particular Painter (1995; 1996) and Tickell and Peck (1992), who 

m e s s  local govemment and governance restmcturing within a larger political economic context. 

Because their case studies are drawn from the British context, their direct applicability to the 

Toronto context is limited. Therefore, 1 drew on a second body of work, spearheaded by Jenson 

( 1 B9), who argues that Canada's particular form of postwar economic development was tied, 

not only to continentalism, but also to the politics and institutions of federalism. Next, I look to 

Canadian political scientists, most notably Carneron and Simeon (1997), who provide a detailed, 

contemporary account of how globalization, the restnictuing of the nation-state, and the 

changing institutions of federalism are affecting the province of Ontario. Finally, to understand 

the process of policy formation and institution building at the city-region scale, I have employed 

the approach of Lauria (1997) and Goodwin and Painter (1997), the latter cf whom suggest ways 

of bringing urban regime theory into a regulation approach. This is particuiarly helphil for 

understanding the process of policy formation and institutions building at the city-region scale. 

The review and discussion of both regulation theory and urban regime theory is set out in 

greater detail in the next chapter. This includes a more general discussion of changes in the 

nature of capitalist cornpetition and of the wider literature across the social sciences which now 

recognizes that institutions and social noms are critical in shaping economic prospects. The 

spatial level of analysis is the city-region, for it is at this level that much of the dynamic aspects 
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of capitalism are found. This in turn has revived interest in mechanisms for regional govemance 

and the role that they play in facilitating economic growth and social stability. 

Having laid the theoretical and spatial groundwork, I then proceed, in Chapter 3, to 

review the history of the institutions and institutional instruments developed at the urban- 

regional scale. Drawing on the work of Jenson (1 989) and Cameron and Sirneon (1 997), 1 

determine which key institutional and policy innovations at scales of govemance ranging from 

the local to the national were instrumental in laying the ba i s  for Toronto's extended penod of 

economic prosperity. Here, I focus attention on both the production and consumption 

capabilities of the region and the institutional arrangements that kept production and 

consurnption dynarnics in rough balance with one motber. At the sarne time 1 also point out the 

inherent contradictions that were starting to emerge in the particular institutional and social 

foms operating at the urban scale. In Chapter 4 , i  explain how the Toronto region entered a 

period of economic instability as forces both intemal and extemal to the region came together to 

undermine the foundations of the region's earlier postwar success. 

Finally in Chapter 5,1 show how this instability created the necessary conditions for a 

major re-examination of the structures, hc t ions  and jurisdictional boundaries of govemment in 

Greater Toronto during the 1994-98 period. The re-examination exercise that serves as the major 

focus of my discussion is that of the Greater Toronto Area Task Force (the Golden Commission), 

although the response of the Government of the day is also discussed in detail. In drawing upon 

the theoretical underpinnings laid out in Chapter 2, and the historical analyses in Chapters 3 and 



4, the discussion in Chapter 5 attempts to set this recent re-examination of the Toronto city- 

region within a broader context. I argue in that Chapter that the particular policy set now being 

implemented by the Fianis Govenunent is incapable of resolving the cnsis tendencies in the 

region. 1 advance the case that these policies, predicated on the objective of inter-regional 

cornpetition based on cost reduction, are starkly at odds with the quality-based strategy that had 

been a cornerstone of Toronto's success for decades. 

Notwithstanding the undeniable impact of extemal forces, 1 argue that the Harris policy 

set was neither inevitable nor predetermined. Many policy issues (such as the inequitabie 

property tax system throughout the region, municipal-provincial reorganization, and GTA-wide 

governance) had been festenng for years. Other policy outcornes (such as the centralization of 

education financing and social service downloading) were in part shaped by a particular political 

response to declining real wages in Ontario (Le., a thirty percent cut in provincial income taxes). 

These govemance issues helped shape the Harris Govement's political platform regarding 

Toronto. The platform was also influenced by the Progressive Conservative Party's strong 

support base in suburban GTA, small-tom central Ontario, and more rural parts of the province. 

Thus as others have observed, the spatial fight between the suburban power base of the Harris 

govemment and the recent liberal dominance of the inner city played a significant role in the 

process. However, 1 argue that econornic geography - not purely politics - was the major 

consideration for local and provincial policy determîned to prevent the 'hollowing out' of the 

inner suburban h g e .  While Harris campaigned on a promise to eliminate Metro (a politically 

viable piatform), ir became apparent that to do so would have had grave consequemes for 



Metro's constituent lower-tier rnunicipalities. Ironically, although politics and ideology 

originally motivated the Harris Government to reconfigure Toronto, in the end it was economic 

geographical considerations that camied the day. But rather than proceeding m e r  with 

significant GTA-wide re-configuration, the Govemment once again responded to political rather 

than economic geographical exigencies and (aside fiom the GTA Services Board currently in the 

works and some property tax initiatives) opted to limit significant change to the former Metro 

region. Thus many of the GTA-wide govemance issues remain unresolved at the time of this 

writing. 

The Method 

The case study approach employed in this thesis relies on several forms of data collection: 

participant observation; secondary document review; and finally primary interviews with a 

variety of stakeholders. These are described in more detail below. 

Participant Observation 

Frorn March 1995 to February 1996,I served as a policy advisor to the Task Force on the Greater 

Toronto Area and as Executive Assistant to Commissioner J. Robert S. Prichard (president of the 

University of Toronto). As a member of the policy team, 1 was involved with al1 top level 

activities and decisions and worked closely with stakeholders firom a variety of interests in the 

city. The stakeholders included members fiom the Greater Toronto Area Task Force; federal, 
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provincial and municipal govemments; business; labour; environmental and planning groups; 

academics; consultants; real estate industry representatives; culture groups; community and 

social activists; and the media. 

1 believe that my role and rny understanding of the policy context enhanced my 

awareness, know ledge, and sensi tivi ty to many of the challenges, decisions and issues 

encountered as a participant observer in the field. At the same time, 1 am aware that 1 have also 

brought certain biases to the study, which have shaped the way 1 viewed and understood the data 

1 collected and the way 1 interpreted my experiences. Although every effort has been made to 

ensure objectivity, 1 caiinot dismiss the fact of my own participant observer bias and the effcct it 

may have had on my conclusions. Nor can 1 overlook the kinds of difficulty that might arise 

through the use of this approach. If private information to which the researcher has access 

c m o t  be reported, the researcher has an obligation to respect the needs or desires of the 

informants. This is of particular concem in this study where the informants' positions in 

institutions are highly visible and recognizable and the subject matter poli tical ly sensitive. 

Notwithstanding thrse difficulties, however, 1 feel that the insights which 1 have gleaned from 

my close involvement with high profile and well respected authorities on urban economics and 

govemance outweigh this study's shortcomings and in that way provide a significant 

contribution to the field. 

As a policy advisor to one of the Commissionen, I was pnvy to al1 meetings of the 

Golden Task Force and dso meetings held in the region with other stakeholders, including 
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meetings of the GTA Mayors Cornmittee and Metro Council meetings. Following publication of 

the final report of the Task Force, I continued to attend public meetings on GTA govemance 

refom. 1 also made a deputation speech to the House Cornmittee meeting on Bill 103, Ciy  of 

Toronto Act, 1 99 7. 

I undertook a content analysis of newspaper reports on GTA governance reform, covering the 

period fiom November 1994 to November 1998. 1 was particularly fortunate to have access to 

the Ministry of Municipal Affairs Clipping Services over this period. This allowed me to follow 

important media closely over an extended period of time. Newspapers, including feature articles, 

editoriaVopinion pieces and letters, also proved to be a good vehicle for exploring the policy 

dynamics surrounding governance reform. They provide an important source of information 

because they present an analysis fkom a variety of viewpoints over an extend period of time. Of 

course writers' own biases may not always be evident. Moreover, there is undoubtedly a 

complex relationship between the content of newspaper articles and the political and social 

events they describe. In other words, newspapen may help set agendas as much as descnbe 

them. Nevertheless, content analysis of newspaper analysis has been used by credible 

researchers to gauge public opinion or the political climate surroundhg certain issues (see for 

example Filion, 1995, Creswell, 1994). 

1 also undertook an analysis of a variety of official and unofficial policy documents on 
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the subject of governance reform. These include: government documents (such as legislation; 

policy statements; policy guidelines; briefing notes; draft policy statements; background Papen; 

ministry memoranda; and promotional material); and stakeholder documents (such as policy 

position papers; witten submissions; research reports; newsletters and brochures; and 

correspondence). This material provided the backbone for understanding both the history of 

Toronto govemance reform as well as the current perspectives of various policy interests within 

and outside government. Included in my review was a content analysis of  the over three-hundred 

submissions to the Golden Task Force kom a variety of sources. This remains one of the few 

official records at one point in time of the perspectives of al1 those who considered themselves to 

be stakeholders in the reform of govemance and finance in the Greater Toronto Area. The 

unique advantage of this process was that the selection process of who is a stakeholder (and thus 

has legitimate input) and who is not is made by the stakeholders themselves rather than by the 

researcher. It also provided a good oppomuiity to follow, over the next few yean, how 

historkally antagonistic interests came together into uneasy alliances and how traditional allies 

dnfied apart on key issues. This process was a case study in policy-making dynamics. 

Finaily, I engaged in extensive archival research at the Metro Archives and Records 

Centre. According to staff, 1 was the fint researcher to make extensive use of the archived 

material on the activities of the Toronto Area Industriai Board since that rnaterial was received 

f?om the Toronto Harbour Commission in 1995. This review shed light on an important but 

heretofore largely forgotten institution. Furthemore, through my Freedom of lnfonnatzon (FOI) 

requests 1 was able to access finer grained analysis on the dynamics of economic policy 
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development (including briefing notes, intemal correspondence between the Toronto Area 

Industrial Board and Metro's senior decision-makers, including the Chainan, between 1976 and 

1984). This was key in my analysis of the institutions of economic governance in Toronto. My 

FOI requests have enabled subsequent researchers to access this rich resource on postwar 

Toronto. 

Primary Intemiews 

1 supplemented the research described above by conducting serni-stnictured face-to-face or 

telephone interviews with a variety of stakeholders in the region, including provincial and local 

policy advisors, and others. Interviewees were encouraged to talk freely about their 

interpretations of particular events or actions and related concems. As Babbie (1 979, pp.205-206) 

notes, "as a field researcher you will seldom approach your task with precisely defined 

hypotheses to be tested. More typically, you will attempt to make sense out of an on-going 

process that cannot be predicted in advance - making initial observations, developing tentative 

general conclusions that suggest particular types of m e r  observations, making those 

observations and thereby revising your conclusions, and so forth." This describes the process 

engaged in for my primary research in this case study. In the course of this field work, elements 

of the policy process became visible that had not been apparent in rny secondary literature 

review. In addition to these longer semi-structured interviews, many more shorter, unstructured 

intewiews were conducted with officials holding specific Somation that was needed in order to 

round out the case study. Altogether, 1 interviewed over 50 people (see Appendix). However, 
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because of the political sensitivity of some of the issues, much of the information was given to 

me on the condition that 1 not identiQ the interviewee in this thesis. Therefore, 1 have not 

attributed specific remarks or arguments to specific individual sources. Nevertheless, much of 

my analysis in Chapter 5 contains a consensus view of the issues canvassed in it, and where 

divergent views emerged, 1 have attempted to link these to specific interests. 



ECONOMIC CHANGE A N D  CITY-REGION GOVERNANCE: 
THEORETICAL UNDERPINNINGS 

Capitalism is changing big time. Few would disagree that the technologica1, market, social and 

institutional forces that have dominated the Western industrial economy since the Second World 

War have been and continue to be transformed into an entirely new economic order - one that 

poses profound challenges to al1 levels of govemment and even the nation state as a sovereign 

entity. These changes to capitalism have shaken the very foundations of otherwise stable 

economies and fuelled unprecedented growth and development in previously stagnant regions. 

Modes of both production and consumption that had prevailed only a few decades ago are 

transforming or withering, yielding to entirely new modes the final form of which has yet to be 

seen (Amin, 1 994; Petrella, 1996). 

Generally speaking, in the postwar period, North Arnerican production was based on 

systems of mass production, in which f m s  competed predominantly on the basis of cost more 

than on quality. This gave rise to the veriically integrated and inflexible fin structure with a 

relatively stable labour pool based on institutionalized labour-management relations. The 

consolidation of this mode of production across a variety of key industries and sectors was 

2 The account that follows is somewhat of a simplification; indeed some dissent fiom this version of 
the story exists. See for example, M. Webber and D.L. Rigby (1996) The Golden Age filusion: 
rethinking posnvar capifalism (New York: Guilford Press). 
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compatible with a constellation of social practices and systerns of consumption, in which 

redistribution of wealth in society was considered to be an important state objective. Indeed. it 

was a fundamental tenet of Keynes' economic theory (which enjoyed considerable profile in the 

immediate postwar era) that the state could and should play a roie in stimulating aggregate 

demand and generating economic activity in times of downturn. The postwar period was 

characterized by extraordinary economic stability in the Western world; however this stability 

was not to last forever. By the early 1970s, events and circumstances (such as global problems 

of supply and demand of oil, competition h m  newly industrialized countries, the decline in 

productivity growth, slowdown in aggregate demand) were starting to threaten that stability 

(Lipietz, 1 992; Glyn et al., 1990; Harvey, l989a). 

Responses to the economic conditions of the 1970s were varied, but some are particularly 

noteworthy for the role they played in ushering in the changes in capitalism now sweeping the 

globe. These responses include heightened demand for financial deregulation, keer rade and 

fkeer investrnent in other economies. At the firm level, approaches to competition were 

begiming to shift fi-om cost-based to quality-based (which includes cost, product quality, market 

flexibility, and service), with an increasing value placed on innovation, in particular incremental 

innovation from production engineers, technicians, and the shopfloor (Freeman, 1997). At the 

same tirne, technology in al1 aspects of product and process development was marching forward, 

bringing with it profound changes in d l  aspects of the economy. Technologicai advancements 

have spawned to new products and senrices, which in turn have accelerated the changes in 

capitalism (Archibugi and Michie, 1997). 



- 16- 

Efforts to explain some of the profound changes that have swept our social and economic 

landscapes in the past two decades have aven nse to new concepts and theories. Terms such as 

'post-fordist', 'post-industrial' and 'post-modern' have entered academic discourse, and theories 

such as 'new institutional economics', 'regulation' and 'urban regime' have provided new lenses 

though which we view the emerging world order, with a view to comprehending the social and 

econornic era we find owselves in. 

One perspective, which 1 share, is that the global economic forces do not necessarily 

detemine the smrcture and function of social and economic orden to which they pose an 

incessant challenge. Across the social sciences there is now growing recognition that institutions 

and social noms are critical in shaping economic reality (Berger, 1996; Hollingsworth and 

Boyer, 1997; Hirst and Thompson, 1997). Academics in international political economy, for 

example, have been explorhg the role that global institutions and international social movements 

have played in the evolving econornic order (Hollingsworth and Hanneman, 1982). At the same 

time, sociologists have been investigating how core social relations, such as family, religious and 

ethnic ties, contribute to the development of the most essential but volatile ingredients in market 

relationships: trust and cooperation (Granovetter, 1985). Economists are also exploring the role 

that non-market institutions play in shaping economic landscape. Unlike neo-classical and 

Marxist economists, the new institutional approach provides an important counter to the 

cmently fashionable view of universal convergence to one type of capitalism (North, 1990; 

Hodgson, 1 998). 
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In the economic geography literature, there is also a burgeoning literature focussing on 

institutional foms within fims or between fims tied together in relations of exchange within 

regions (Cooke and Morgan, 1991 ; Gertler, 1995; Saxenian, 1994; Storper, 1994). Storper 

(1994), for example, explains how firms regulate their relations in diverse ways, through the 

exercise of market or monopolistic power, vertical integration, and networks of trust. Urban 

geographers, on the other hand, have tended to focus on the "modes of organization through 

which agents, public and private (and primarily place-dependent stakeholden and coalitions), 

corne together to mobilize local institutions of the state to further their own interests" (Cox and 

Wood, 1997, p. 66; see also Stone, 1993). 

The common thread W n g  through the perspectives refened to above is that social and 

economic institutions matter. Broader global economic forces do not predetermine spatial- 

economic fate. These institutions include not only the traditional institutions of the state and the 

market but also mechanisms that coordinate economic activities outside the foxmal workings of 

the state and include public-private partnenhips, strategic alliances, and joint ventures, among 

others. The role of these institutions in their various forms include such things as generating and 

coordinating economic activity, facilitating innovation and, to a greater or lesser extent, 

redistributing wealth in society at a number of spatial levels, including local (e.g., social 

assistance to individuals within the region), national (e.g., through contributions to federal 

transfer payrnents to poorer regions within the nation) and global (e-g., through contributions 

generated Locally for the benefit of causes in other parts of the world). 



One level that is of particular interest to urban and economic geographers is the city- 

region. There is an increasing body of literature that recognizes the important role that city- 

regions, like the GTA, play in the global economy (Amin and Thrift, 1994; Blais, 1994; Gertler, 

1996b; Mayer, 1994, Pierce, 1993; Sancton, 1994) . City-regions have been constnied "as places 

where capital, workers, institutions, and infrastructure (sofi and hard) corne together to provide 

the foundations for successful economic activity" (Gertler, 1996b, p. 124). Although the idea that 

the city-region is the locus of dynamic economic growth is not new, what makes it important to 

economic geographers is the fact that the scale and interdependence of both the economy and 

society is most intense at the city-region level. Changes in modes of cornpetition, which place a 

premium on "tirne-space compression", have altered the city-regional landscape, both 

figuratively and literally (Harvey, 1989a; Schoenberger, 1 997). 

Economic time-space compression occun on two levels: product development and 

development process. At the product developrnent level, the irnperative for fims to be 

innovative has encouraged their location or relocation in geographic areas that present particular 

cornpetitive advantages. For exarnple, fims that are intensely innovative tend to cluster in areas 

in close proximity to seedbed institutions and research and development facilities (such as 

universities, hospitals, and public and pnvate research centres). Proximity to cornpetitors creates 

a symbiosis that spun m e r  innovation. Clustering also facilitates face-to-face interaction with 

related and support h s  and suppliers, and creates an attractive job market for a highly-skilled 

and educated work force (Gertler, 1995; Schoenberger, 1 997; Cooke and Morgan, 1995). 
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Time-space compression also occurs at the level of the production process. Cornpetitive 

demands of the marketplace have led to f m s  adopting vertical disintegration strategies, 

shedding rniddle management and engendering greater horizontal integration within the firrn. At 

the same time, strategic alliances and refocusing on core product centres has increased the 

flexibility of firms and encouraged their specialization. As for inter-firm processes, we now see 

greater ernphasis placed on out-sourcing, strategic alliances and 'just-in-time' production, much 

of which (particularly 'just-in-time' production) necessitates proximity of suppliers and other 

support firms (Schoenberger, 1987; 1997) 

Geography is clearly an important cornmon feature of both product developrnent and 

production process. It spawns "network relations", which have been defined as "stable, long 

term relations based on openness and information sharing, al1 of which are underpimed by the 

trust arising from frequent, face-to-face interaction (both formal and USormal, planned and 

unplanned)" (Gertler, 1996, p. 13; see also Cooke and Morgan, 199 1). Institutions play a key role 

in fostering network relations. Private institutions, such as industry associations, maintain ties 

within sectors and help promote interaction with related industrial players, thereby resulting in a 

social division of labour at the regional level. Institutions, both public and pnvate, help foster 

neh~ork relations within firms, particularly with respect to labour and employment relations. 

Publicly funded idkastructure (such as surface transportation and telecommunication) provides a 

foundation for industry cluster development, and public educational institutions at al1 levels, 

aside fiom providing an attractive labour pool, serve as the gardens which sprout long-lasting 

professional relationships. 



-20- 

Obviously, many of the institutions mentioned above occur at the city-region scale, 

although important institutions still operate at other spatial scales as well (Hollingsworth and 

Boyer, 1997). In any event, the awareness of the importance of institutions to economic success 

of city-regions has led to a renewed interest in mechanisms for regional govemance and the role 

that they play in facilitating economic growth and social stability. In the United States, the group 

of academics pursuing these interests have been dubbed 'The new regionalists" (see, for example: 

Rusk, 1993; Orfield, 1997; Savitch and Vogei, 1996; Dodge, 1996; and Downs, 1994). They 

acknowiedge that their arguments (such as the justification for regionalism for the purposes of 

economic competitiveness and social equity, environmental protection, efficient and effective 

provision of infktstructure and services) are not new, in and of themselves. However, they 

maintain that it is the scale and degree of interdependency of metropolitan economies that makes 

it al1 the more significant to conduct the review at this spatial level. The new regionalists, and 

othen, currently advocate for regionalism on the basis of the threat they perceive is posed by 

globalization, which allegedly reduces the significance of nation States and focuses greater 

attention on city-regions as basic geographic units of cornpetition (Wallis. 1995; Peirce, 1993; 

see also Mayer, 1994). In my view, this group, in overemphasizing the capacity of city-regions 

(and by extension regional govements) to control their own destinies, rnay be criticized for 

occupying the opposite end of the spectrum from those who maintain an overly deterministic 

conception of global economic forces and the impact those forces have on the structure and 

function of city-regions. 

A body of literature that rnay bridge the divide between macroeconomic determinism and 



the new regionalist view of city-regions as masten of their own destinies is the blend of 

regulation tlieory and urban regime theory at the level of the city-region. Before discussing how 

the two theories have been brought together, it is necessary to take each one in tum and survey 

some of the central concepts of each. 

Regulation ~heory '  

Main Concepts: Structural Foms. Regimes of Accumulation, and Mode of Regulation 

The regulation approach starts with the assumption that the 1970s and 1980s appear, in 

retrospect, to have been a tuming point in the development of advanced capitalist societies. 

Regulation iheory originated in France in the early1970s in the work of Marxist economists 

including Michel Aglietta, Robert Boyer and Alain Lipietz, who were stmck by what they saw as 

the relative stability of economies throughout the1950s and1960s. This was in contrast to both 

the eariier 20th-century economic development and the period of the1 970s and onwards. The 

French regulation school of political economy was bom largely from their interest in the relative 

stability in this earlier period. 

The seminal text in regulation theory is Michel Agiietta's (1987), A Theory of Capitulist 

3 1 derive much of the materiai fiom this section of this Chapter from Joe Painter's ( 1995) excellent 
review of regulation theory and tocai government and politics "Regdation Theory, Post-Fordism 
and Urban Politics." Other wxiters reviewed include Aglietta, (1 987); Lipietz, (1 987); Noei 
(1 987); Tickell and Peck ( 1  992); Peck and Tickell ( 1995); Painter (199 1); Mayer (1994); Jones 
(1997); Stokcr (1989; 1990); Stoker and Mossberger (1995). 
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Regulntion: the US Experience. In this work, Aglietta (1987) seeks to explain how capitalist 

social relations came to be reproduced across time and space when at the same time they were 

marked by contradictions challenging their ongoing reproduction. Neoclassical models take the 

continuation of capitalism for granted. By contrast, regulationists start with an explicit rejection 

of market equilibrium as the central organizing force within capitalism. Rather, they posit social 

reproduction as the central imperative underl ying capitalism. This reproduction of social 

relations is not smooth. There are periods of crisis, during w hich conditions are suc h that it is 

very difficult to achieve the reproduction of social relations. Altematively, there are periods of 

stability, during which conditions are such that capital is able to accumulate in a relatively 

stabilized way. In any event, the reproduction of capitalisrn is not inevitable. If it is to occur, its 

intemal contradictions must be regulated. It is fiom this notion that "regulation theory" takes its 

Structural Forms 

Drawing on his case study, the economic history of the United States, Aglietta (1987) identifies a 

number of public and private institutional forms, social practices and noms which he labels 

4 According to Aglietta (1987), the term "regulation" refers to more than sute regdation, although 
the state is of central importance to the regdation of the contradictions of capitalism. (Indeed, 
some confusion surrounds the nature of regulation, p d y  because in English, the t a m  
"regdation" refm to regulation in the sense of rule making unially by the state, whereas in 
French it refers to "contingently emerging regdatory efforts". Thus, it has been suggested that a 
better translation of the term "regulation" in the context of regulation theory might have been 
'tegularization or normalization*' in ordn to convey this sense of on-goimgnes). Nevertheless, 1 
d l  use the t e m  "regulation" which 1 take to mean more that just state regulation (althougb this is 
of considerable importance) but also to mclude private institutional f o m  social practices, habits 
and n o m  which induce individuais to act in the intercst of achieving overali economic stability. 



"structural forms" and which act to regulate and stabilize the accumulation of capital and the 

reproduction of  capitalist social relations. He maintains that these "stmctural forrns" are neither 

automatic nor inevitable, but rather develop during periods of cnsis, which are also periods of 

great creativity and experimentation. While sorne of the regulations of the crisis and 

contradictions of capitalism may have been undertaken deliberately, others emerge perhaps for 

other reasons as a result of social struggle: 

We shall use the term structural foms for the cornplex social relations, organized 
in institutions, that are the historical products of class struggle. We intend to 
show ... how the regdation of capitalism must be interpreted as a social creation. 
This theoretical position will enable us to conceive cnsis as ruphires in the 
continuous reproduction of social relations, to see why periods of crisis are 
penods of intense social creation and to understand why the resolution of a crisis 
always involves an irreversible transformation of the mode of production 
(Aglietta, 1987, p. 19). 

He goes on to note that not al1 structural foms developed dunng cnsis will necessarily promote 

the renewed reproduction of capitalism. Some may regulate the system for some time, others 

may collapse as a result of the inherent contradictions in capitalist development or to the 

developrnent of contradictions in the structural foms themselves. Structural forms will not 

necessarily act together to promote stable accumulation and whether one stnictural form tums 

out to be functional for the reproduction of capitalism depends on how it interacts with othen. 

"None of these structural foms can play its role in the mitigation of social contradictions without 

the simultaneous operation of al1 the others. But this simultaneous operation is in no way 

something inherent in the logic of accumulation" (Aghetta, 1987, p. 383). 
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Aglietta assumes that if the ensemble of structural forms acting together do not promote 

the continued reproduction of the system, then the systern will continue in a state of permanent 

instability and flux. This flux will continue until either the ensemble of new structural foms 

acting together &se in which to stabilize capitalism or until capitalism is replaced by a different 

system altogether. 

Regime of Accumulation 

The general principle that regulation is neither completely automatic nor necessarily intended or 

inevitable in its actions or consequences is further developed by Aglietta's concept of '"regime of 

accumulation". The concept was initially introduced as a fairly abstract concept of a particular 

relationship between production and consumption, and then introduced in his text to denote a 

particular penod in history which he calls the "Fordist regirne of accumulation". 

At the abstract level, Aglietta (1987) identifies two possible regimes of accumulation that 

have developed in the twentieth century: the "predominantly extensive" regime, and the 

"predominantly intensive" regime. T h e  "predominantly extensive" regime of accumulation 

refen to when capital accumulation is organized on the basis of the dominance of absolute 

surplus value, whereas the "predominantly intensive" regime of accumulation is when capital 

accumulation is organized on the bai s  of the dominance of relative surplus value (see also 

Tickell and Peck, 1992, for a discussion on these two regimes). He then introduces the concept 

of "Fordism" to denote a regime of predominantly intensive accumulation within a particular 
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historicai penod in a particular place, narnely postwar USA, which he sees as the "archetype". 

However, Aglietta also argues that "Fordism" also developed in other advanced capitalist 

countries. Since his writing, many scholan have identified various versions of Fordisrn in most 

advanced capitalist countries. Jenson (1989), for example, identifies Canada's particular form of 

Fordism as "permeable" because of the continentalism of the resource-based economy and the 

way in which economic and social stability was organized around, arnong other things, the 

institutions of federalism (discussed further in Chapter 3). 

Fordism 

"Fordism", then, refers to the relatively stable (albeit short) period of accumulation in postwar 

USA (and other Western democracies) which ernerged after the depression in the inter-war 

period. The term is derived h m  the Italian Marxist Gramsci, who originated "Fordimi" in the 

1930s and used it in his 1971 book Amerîcanism and Fordism to describe Henry Ford's strategy 

of reorganizing shopfloor production while Forging a new relationship with his workers. Bnefly, 

Ford sought to exploit economies of scale i n  assembly-line factories, by means of specialized 

machinery and unskilled and semi-skilled labour making standardized goods for mass markets. 

Ford also thought that by paying his workers a higher wage and shortening their work day to 

eight houn a day, he could create a more stable and hence more efficient and productive 

workfbrce. Moreover, his workers wodd have enough rnoney to buy the very products they 

themselves were producing. 



Most often the term "Fordism" is used to describe mass production techniques developed 

by Henry Ford. However Aglietta (1987) and other regulationist writers, use it to refer to the 

broader set of social relations transcending the practices of a particular firm owned by Henry 

Ford. What was significant about Henry Ford's innovation was the fact that accumulation now 

proceeded on the basis of a transformation of the conditions of life for the working class in the 

United States and other Western democracies. In other words, 

cornpetitive-driven developments in the technology of production enabled a 
qualitative transformation in the labour process in key wage good sectors. This 
simultaneously overcarne some of the limits and contradictions of the previous 
regime and allowed for the mass production of some standardized consumer 
goods. When these were combined with the regular real wage increases which the 
concomitant productivity increases could finance, the stage was set for the steady 
progress of accumulation on the basis of mass consumption (Painter, 199 1, p. 
191). 

Aglietta (1987) notes that these processes operated through the emergent structural forms which 

included, arnong other things: (1) the institutionalization of collective wage bargainhg which 

allowed for rising real wages to sustain demand; and (2) the social security and welfare system 

which acted to maintain sections of the working class in the positions as consumen during 

periods of econornic downtum. 

Mode of Re gulation 

Aglietta (1987) introduced the concept of 'regime of accumulation' and argued that a particular 

regime of accumulation is regulated by a certain set of 'stmchual f o m ' .  Lipietz (1 987) 

then introduced the concept of "mode of regdation" which included the specific local and 
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historical collection of structural fonns or institutional arrangements which secure (or stabilize) 

the regime of accumulation. Lipietz (1987) saw it necessary to introduce the concept in order to 

distinguish between structural foms and the collection of structural forms. While Aglietta 

(1987) had suggested that structural forms lay primarily in the foms and functions of the 

capitalist state, Lipietz (1987) introduced the concept of "mode of regulation" in order to 

emphasize that regulation theory does not wish to reduce al1 forms of social regulation to the 

forms and functions of the capitalist state. Nevertheless, Lipietz (1987) does stiil recognize the 

state as the most important elernent in the mode of regulation. 

Tickell and Peck (1992, p. 192) cal1 the mode of regulation "the principal contribution of 

the regulation approach" because it allows for the integration of political and social relations into 

economic analysis. In other words, the Fordist mode of regulation comprises the set of norms, 

practices, habits and political fiameworks that supports the CO-stabiiization between production 

and consumption in the regime of accumulation. In effect, these are the supports of the CO- 

stabilization and operate through particular norms, networks and institutions which are 

themselves the outcomes of social and political confiicts. Painter (1995, p. 279) Lists these 

supports in the Fordist mode of regulation as the following: (1) the fom of the wage relation; (2) 

the character of social organization within and between k s ;  (3) a system of money supply 

based on national central banks and private credit; (4) mass media and m a s  advertising, 

marketing and retailing to promote the connection between mass production and mass 

consumption; and (5) the Keynesian welfare suite which manages aggregate demand through 

fiscal policy and generalizes the n o m  of mass consumption through collective provision of 



certain services and transfer payments to the un-or inadequately-waged. 

As previously mentioned, the mode of regulation can never pemanently resolve the 

contradictions of capitalism: eventually the build-up of contradictions prevents the mode of 

regulation fiom operating to promote economic growth. It is at this stage that regulationists have 

begun to explore those contradictions and ways out of the crisis. More generally, however, the 

1970s is recognized to be the penod of breakdown for Western economies, which resulted fiom 

falling aggregate demand, a serious slowdown in productivity growth, uncontrolled inflation, 

energy supply problems and cornpetition from newly industrialized countries. The 1980s is 

usually charactenzed as the period of (ofien conflicting) political strategies adopted in attempts 

to resolve the problems. If some of these strategies, or some combination of hem, succeed in 

secuing a coherent new set of relationships and a new phase of econornic growth, then it may be 

possible to identify a new "post-Fordist" phase. 

Post-Fordism, however, is a more difficult concept than Fordism. As Jessop (1 995) notes, the 

concepts of Fordism and post-Fordism are not completely symmetrical, mainly because no 

agreement exists on what £My-fledged post-Fordist social relations are or will be. As a result, it 

is very difficult to discuss components of post-Fordism with the same degree of confidence and 

consensus that exist around the concept of the "Fordist" era. 
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However, the literature on post-Fordism does have persistent themes and concems. As 

TickelI and Peck (1992) note, most of the work in the post-Fordist literature has focussed on the 

labour process, in particular, on the use of advanced machinery technology to increase flexibility 

in the production process. Moreover, new communication and information technologies have 

allowed for or enhanced firms', particularly small firms', ability to achieve flexible specialization 

in niche production. 

While some regulationist writers have gone so far as to equate flexible accumulation with 

post-Fordism (King, 1 WO), this as Lipietz, Iessop and others have noted, is only one 

development which may work towards resolving (for a time) Fordist contradictions; less 

attention bas been paid to other aspects such as the regime of accumulation, and mode of 

regulation. Jessop sees the 'mode of regulation' concept as having the most purchase on 

resolving the contradictions of capitalism. While a mode of regulation can only be identified 

definitively in hindsight, Jessop (1 993) argues that some possible post-Fordist trends are already 

apparent in advanced industn'alized economies. He maintains that these trends are found in the 

wage relation, corporate organization, new types of financial instruments and changes in the role 

of the state. 

With respect to a post-Fordist wage regulation, Jessop (1993) suggests that the new 

emerging flexibility within labour markets has led to a polarization of the workforce into a multi 

skilled (or at least rnulti tasked) core workforce and an unskilled "peripheral" workforce reai ted  

h m  politically marginaiised social groups. nie enterprise organization is shifting fiom 
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relatively hierarchical bureaucratie forms to leaner, flatter structures, whiie work is increasingly 

contracted out to smaller f m s .  Money may be supplied at l e s t  in part through such financial 

instruments as floating as opposed to fixed exchange rates and become increasingly 

intemationalized. The link between production and consumption is becoming a matter of 

segmented, niche markets rather than mass markets promoted by mass advertising and retailing. 

Finally, Jessop (1 993) hypothesizes about the state in the post-Fordist mode of reguiation, 

rnaintaining that, with the intemationalization of financial and productive capital, the state will 

play a stronger role in promoting competitiveness, both of specific firms and of the overall 

socioeconomic system. Jessop argues that these changes would accompany the decline of the 

postwar "Keynesian Welfare State" and the emergence of "Schumpeterian Workfare State". The 

state wiil become more involved in supply side interventions of various kinds, including in the 

labour market, while at the sarne t h e  becoming "hollowed out". Some of its powers will be 

passed upwards to supranational bodies, such as the European Union, on the assumption that 

these have greater capacity to act in a globalized economic system. Other powers may be 

devolved downwards to local or regional tiers of the state (Jessop,1993). Hay (1995, p. 21) has 

gone so far as to extend the Schumpetenan Workfâre State to the local level, and to declare the 

emergence of a "new regime of the local state". 

For some regulationists writers (most notably Peck and Tickell, 1994), one carmot simply 

assume that post-Fordisrn will take the fom hypothesized above: neo-liberalism is not 

automaticaIIy the "mode of regulation in waiting" because its rise has coincided with the 
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breakdown of Fordism and the Keynesian welfare state. Hence, Peck and TickeIl(1994), prefer 

to view the existing period as a transitional one, rife with numerous expenments in economic 

development. Thus they label this period "after-Fordism," fiom which no clear stable regime of 

accumulation has yet emerged. They take the refreshing view that regulation theory can be used 

to mess critically the sustainability of various development options and to propose new, 

alternative, more sustainable development options rather than simply legitimize the now- 

prevalent neo-liberal model. 

Replation Theo y at the City-Region Scale 

Goodwin and Painter ( 1 996; 1997) and Goodwin ( 1 996) also take the refreshing view that 

regulation theory can be used to assess critically the sustainability of various options. They are 

particularly interested in the options that are possible at the city-region scale. This is not to 

suggest that local regulatory and institutional practices in themselves constitute a mode of 

regulation, which by definition, according to Goodwin (1996) and Peck and Tickell(1994), mu t  

be constmcted at the level of the nation state. Their reason is that the nation state has not been 

supplanted as the spatial level at which the social and political infhstructure supporthg 

accumulation exists and at which the fundamentai redistribution of wealth occurs. Therefore, 

when one examines the changiog nature of local regulation at the city-region scale, it is only 

really possible to examine the extent to which local institutions and regdatory instruments have 

regulatory capacity. At the same t h e ,  it is necessary to look beyond the local institutions and 

regulatory instruments in order to properly undentand a local accumulation system and how the 
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econorny is regulated in a particular place. Goodwin (1 996, p. 14) suggests we ask the following 

question: "What kinds of possible regulatory arrangements could both resolve the contradictions 

of Fordism and promote the stabilization of economic activity over the medium term and over a 

given geographic space?" 

One clue is to look back in time and examine the role that particular regulatory 

arrangements operating at the city-region scale played in the context of the development of 

Fordism and in Fordism's crisis. This way, we may have a better understanding of which 

institutions and regulatory instruments were key in sustaining the object of regulation, the 

economy, and which ones were then implicated in cnsis. According to Painter (1995, p. 283), 

there exists no comprehensive account of the role that particular institutions (especially local and 

regional government) played as part of the mode of regulation under the Fordist regirne of 

accumulation. He maintains that the main reason for this is the acceptance as a given of both the 

Fordist system and the role of local institutions within it by regulation writers such as Stoker 

(1990), who are too quick to declare the emergence of a post-Fordist mode of regulation. This is 

disappointing, in as much as "the concept of Fordist mode ofregdation represents one of the 

richer products of regulation theory" (Painter, 1995, p. 284). 

As a result of this relative lack of work, I can provide only some very general ideas about 

the character of key elements of the mode of regulation operating at the city-region scale within a 

broader regulation h e w o r k  and in the context of the Fordist mode of regulation. The first 

general principle concerns the key d e  of local governent institutions in the Keynesian welfare 
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state. Local govement was often instrumental in providing a part of the social wage - that is 

providing goods and services such as housing and education - collectively to ail or to those 

unable to afford hem privately (Painter, 1995). Local government also regulated many of the 

activities of businesses and citizens through land use and infrastructure planning (Filion, 1995; 

1996). Related to govemment's role in local inhtmcture planning was the provision by more 

senior levels of government of other human and physical infrastructure, such as transportation, 

environmental improvement and health care. While these infrastructures under Fordism were 

vital for the private sector, they were often unprofitable for individual firms to provide, at least 

on a universal basis (Painter 1995). And while more senior - federal and provincial - levels of 

govemment may have provided the majority of fùnds required to finance such investments, these 

were often funnelled through local govemments who added their expertise in the process. 

Indeed, the application of the regulation approach at the city-region scale of analysis has 

been heavily criticized. One of these criticisms stems fiom applying terminology of regulationist 

language. Several writers, for example, have documented the practices and processes of 

regulation at the urban scale (see for example Stoker and Mossberger (1995) on the internai 

management of urban goveniment) without understanding how these practices might be 

conneçted to the regulation of economic activity. This work has been heavily criticized by such 

writers as Jones (1 997) and Cochrane (1993) who question how new forms of local govemment 

organization and management most ofien labelled as "flexible" are in fact key to resolving any of 

the contradictions inherent in economic development. Local goveniment theorists, such as 

Stoker (1989) and Stoker and Mossberger (1995) are, it seems to me, ninning the similar risk of 
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equating intemal management based on the labour processes with the emergence of a post- 

Fordist local state. This leap in logic resembles the mistake made by many theorists of equating 

the gcneral emergence of flexible specialization in the private production process with a post- 

Fordist regime of accumulation. As mentioned above, the essential point of the regulationist's 

project is to understand which institutional forms aise in particular places and how these forms 

relate to and are influenced by patterns of accumulation. 

Other criticisms, however, stem from the diffculty of applying more abstract theory to an 

empirically grounded case study. Most notably, applications of the regulation theory have been 

criticized for being too smicturalist and static, and not spending enough time exploring the 

regulatory processes per se, rnost notably the informa1 processes of negotiation and politicol 

conflict which go along with the formation of any institutional form (Cochrane, 1993). This has 

led to a renewed interest in theories which concems themselves more with the mechanics of local 

politics, such as urban regime theory. 

Main Concepts 

Urban regime theory focusses on the way different local political actors (including business, 

5 1 derive much of the material fiom this section of this Chapter from M. Lauria's (1997) excellent 
review of regime theory and local govcniment and poiitics. 



labour, and other stakeholders) shape the developrnent of city-regions. The theory was 

developed in the laie 1980s as a reaction to the older debates between, on the one hand, those 

who subscnbe to the view that elites determine urban development, and on the other hand, those 

who see such development as the product the interaction between multiple interest groups (see 

for example Judge, 1995; Harding, 1995). It was the original project of urban regime theorists to 

examine specific urban structural features in specific historical geographic and temporal contexts 

and relate them to changes in the global economy. The structural features of interest include 

such things as the level and types of property investments (and the resulting tax base) in urban 

regions, as well as the extent to which the state facilitates the private control of production, 

accumulation and private investment in the region. Their goal was to determine the conditions 

under which various types of governing coalitions emerged, merged and assurned dominance at 

their local spatial level. 

There has been an effort in the literature to typologize urban regimes. For example, 

Fainstein and Fainstein (1983) posited three postwar regimes in the US: (1) "directive" regimes, 

which endured fiom about 1 950 to 1 964, were characterized by large-scale redevelopment 

planned by governing coalitions directly sponsored by local government; (2) '~concessionary" 

regimes, which emerged in the succeeding ten year period, shared the large-scale redevelopment 

of the directive type regimes but with the added social and political forces of lower economic 

class urban residents in the mix of actors. The economic expansion of the postwar period 

coupled with the rising %ghts" based social movements and the demographic bulge o f  baby 

boomers at an activist stage of life facilitated the aew coalitions that characterized concessionary 
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urban regimes; (3) "conserving" regimes replaced their predecessors in about the mid-1970s and, 

it has been argued, have continued to the present. The essential characteristics of this type of 

regime are the retraction of the concessions attained by the local social and political forces with 

fiscal stability, al1 in an unstable and ever-changing global economy. 

It has also been suggested that the structural features which define an urban regime stem 

fiom "the division of labour between market and state", that is, between the "private controllers 

of productive assets" and public authorities (Elkin, 1987). This division of labour is 

characterized by the particular organization and external relations of public authorities, 

particularly their relations with capital (in Elkin's ternis, the "private controllers of productive 

assets"). Elkin believes that these structural features were politically constructed during the 

urban (govemental) refonn movement of the late 19th and early 20th centuries in the US, and 

that these stmctural features have shaped the manifestations of the present day regime in a 

particular urban region. Moreover, they suggest three political axes, "public and private growth 

alliances", "electoral politics" and "bureaucratie politics" (Elkin, 1987), which to some extent 

parallel the three regime types posited by Fainstein and Fainstein (discussed above). It is the 

unique temporal and geographical blend of these axes - "constellations" - which define a 

particular urban political economy. 

Elkin has even gone so far as to suggest that certain geographical regions are 

characterized by certain constellation types. Harvey (1 989a) has countered thai, whether or not 

they were at one the ,  they are certady no longer so. Lauria (1997) insists that the connections 
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between urban regimes and globai economic structural changes are extremely complex and not 

easily reduceable to Elkin's or Fainsteins' typological profiles. 

Stone (1 989) argues that these connections are mediated by local political and economic 

actors, and on that basis he advances a "social production model" aimed at answering the 

following question: "How, in a world of limited and dispersed authority, do actors work together 

across institutional lines to produce a capacity to govem and to bring about publicly significantly 

results?" (Stone, 1989, p.8-9). For Stone, the coalitions that are formed at the urban region level 

are the product of an informal process in which the influences are uncertain and varied. These 

coalitions are maintained by an equally informa1 cosübenefit analysis by the actors involved. 

Because of his focus on local coalition building to the theoretical exclusion of extemal forces at 

play, such as the larger global economy, Stone has been criiticized for confinhg his theoretical 

insights to behavioural microeconomic explanations of the social production of cooperation and 

political coalition building (Lauria, 1997). This pitfall may be avoided by considering an 

approach which focuses more - but not exclusively - on the connections to e x t e d  political 

econornic relations. 

My Approach 

Because of the importance of considering the broader economic and political context, 1 use 

regulation theory as a springboard to a greater understanding of the Toronto city-region. I am 

less interested in examining local politics for its own sake. Rather, 1 see local poiitics as an 



important part of the dialectic between, on the one hand, geographically and historically 

grounded urban regimes, and on the other hand, the broader global economic forces. Local 

regions do not operate in a vacuum because they are not immune to ideological cments and new 

economic orden. At the same time, they have a broader range of choice than some reguiation 

theorists might recognize to generate regionally specific responses to the pressures that bear upon 

them fiom outside. Thus neither regulation nor urban regime theory can in and of themselves 

adequately illuminate the dynamic transformations that occur within city-regions. 

Drawing upon the strengths of both regulation and urban regime theories, I have 

fomiulated an analysis that situates an historically and geographically specific urban subject into 

a framework that highlights the importance of institutions in an ever-changing econornic climate. 

In this respect 1 introduce elements of regime theory into a predominantiy regulation theory 

oriented analysis, which is perhaps the mirror approach of Lauria (1997), who brought regulation 

theory into his urban regime theoretical analysis. In this respect, my approach is closer to the 

work of Goodwin and Painter (1997), who similariy suggest ways of bringing urban regime 

theory and regulation theory together into the analysis of local govemance transformations by 

providing insight into how the notion of an urban regime may be linked to the ideas fkom 

regulation theory: 

Urban govemance is produced in and through institutions, including but not 
limited to, decentdzed state institutions. At the same tirne, it involves the 
production of institutions. Practices are institutionalized, whereas institutions are 
constituted through @artly routinized) social practices ... Because many of the 
practices of urban governance are situated in institutions, these become sites of 
regulation. One can see here where the notion of an urban re@e rnay be linked 
into these ideas of regulation. The regime itself would comprise many such sites, 



some govenunental, some private, and some deliberatel y organized around 
public-private partnerships. The regime itself may even develop new sites and 
help to institutionalize new forms of social and political practices. Although, by 
definition, reguiatory practices have effects that are spatially wide-spread, or more 
wide-spread than the boundaries of the institution, their effects are rarely 
ubiquitous: There are sites of resistance and disruption, as well as sites of 
regulation. At the same time, the production of regulatory processes through 
social practices can depend on quite particular institutional contexts. Again, both 
concems can be investigated through concrete research (Goodwin and Painter, 
1997, p.22). 

The awareness of the importance of institutions to the economic success of city-regions 

has led to renewed interest in the mechanisms of regional governments and the role that they play 

in facilitating econornic growth and social stability. The policy world is rife with expenments in 

economic developrnent exercises, each conceived within specific circumstances. In the case of 

Toronto, 1 begin by asking which elements of the mode of regulation operating at the level of the 

city-region were key to sustaining the economy in the postwar penod. My interest is not so 

much centred on what those experiments were, but rather how these various elernents have 

sustained city-regional econornies in the postwar yean, and how they are affected by the present 

global economic forces. To what extent were the forces associated with globalization producing 

the motivation to restructure the region's mechanism for govemance? What regdatory 

capacities, and consequently what institutional options, exist for the region - and at the city- 

region scaie in particular - that might resolve some of the problems imposed upon the region by 

the new and emerging modes of capitalism? Since an important part of understanding 

transformation is an appreciation of that which is being transformed from, it is perhaps most 

appropriate to go back to the immediate postwar years. Using that as my starting point, 1 review 

some of the significant institutional developrnents at the city-region level of Toronto. 



TORONTO'S GOLDEN AGE (1945-1989) 
WHAT MADE IT WORK FOR SO LONG? 

Introduction 

Before exarnining the contemporary context, we c m o t  help but be stmck by what it was that 

inspired scholars to cal1 Toronto North America's premier "city that works" in the postwar 

period (Lemon, 1985; Frisken, 1994; Borne, 1997; Fnsken et al., 1997; Sharpe, 1995). What 

was it that enabled Toronto to prosper for so long while at the sarne time maintainhg a relatively 

stable and progressive social environment? Toronto's postwar invention, the Metro form of 

government, is often credited by political economists and plamers as playing a major role in the 

shaping of postwar Toronto. But there has to have been something more than this. How does 

Toronto's postwar trajectory fit within the larger context of "Fordism"? And what were the 

concrete actions taken and expenditws made to provide a rational platform for Toronto's 

particular postwar economy? 

As mentioned in Chapter 2, a critical way into these questions is to examine Toronto's 

historicai development fiom a regulationist perspective. But not simply by cataloguing a senes 

of changes which seem compatible with some researcher7s account of "Fordism", "Fordism in 

Crisis" and "Post-Fordism" (as is often done), but rather by actually using a regulationist 
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perspective to understand which regulatory and institutional forms arise in particular places and 

how these forms relate to and are influenced by patterns of accumulation. As discussed in 

Chapter 2, several studies have documented the practices and processes of regulation at the urban 

scale, but few studies have considered how these practices might be connected to the object of 

regulation, the economy (Goodwin, 1996). Moreover, there has been a tendency by some 

researchers to examine local elements of the mode of regulation as if they were somehow 

isdated fiom national and international ones. The challenge is to detemine which specific 

elements of the modes of regulation - regardless of their ongin or temtorial scope (local, 

regional, provincial, national, international) - are essential to sustaining the local accumulation 

system in a particuiar place. How 'the local' accumulation system constitutes the foundations for 

a national regulatory mode and regime of accumulation is also a key part of the question. 

Toronto, as a regional economy, provides an interesting case study for this challenge. 

Three dimensions in particular are notable. First, the region's economic stnicture is unusually 

diverse, which is not surprising for a large, metropolitan centre. At the same tirne, it is unique, in 

that the region has developed and maintained a highly varied industrial base and highly 

developed service sector which have provided a strong foundation for the prosperity of its 

citizens, and these have played a key productive role in the national economy. Second, the 

region is largely viewed in academic and political discourse as the main beneficiary of federal 

economic development strategies fiom Confederation through to the mid-1980s (Cameron and 

Simeon, 1997). Third, the forms of regulation developed in the region, in particular its public 

institutions such as the metropolitan form of govemment, have been an object of intense 
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academic study and praise6, with several regions actually seeking to "reproduce" this model. The 

connection has not been made, however, between the key elements of the mode of regulation 

operating at the urban Ievel and the local production system. 

In this Chapter, 1 hope to show that, while postwar Toronto did develop within the 

context of a Fordist regime of accumulation, the particular elements of the mode of regulation it 

developed at the urban scale were distinctive and important in providing the conditions 

underlying its economic success. Toronto may have benefited disproportionately fiom national 

regulatory policies. But its economic dynamism also constituted one of the cornerstones of the 

nation's economic and social viability. Moreover, its more localized regulatory structures had a 

specific institutional richness which, in concert with its highly developed econornic structure, 

served to stave off many of the crisis tendencies being felt by other industrial regions in this 

period. Although the region was not immune h m  the common structural dynamics of the mid- 

1970s and early 8Os, at the same time, its own 'structural crisis' did not hlly manifest itself until 

the late 1980s and early 1990s, in response to the signing of the Free Trade Agreement and other 

forces, discussed M e r  in Chapter 4. 

In this chapter, my goal is to determine which key aspects of the mode of regulation 

provided support for the accumulation system and helped to stabilize the comection between 

production and consumption. At the same time, 1 shdl also attempt to pinpoint the inherent 

6 See for example Barlow (199 1); Bourne ( 1997); Frisken (1994); Frisken et ai., (1 997); Hobson 
and St-Hilaire (1997); Kaplan (1 967); Lemon (1985); Lightbody (1 995); Rose (1972); Sharpe 
(1 996); S d w o o d  (1963). 
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contradictions that were starting to emerge in the particular institutions operating at the urban 

scale which eventually led, as shown in Chapter 5, to the simultaneous overhaul of the stmctures, 

functions and jurisdictional boundaries of Toronto by the mid 1990s. Before turning to those 

institutions, however, I shall first give an overview of the character of the Toronto area econorny 

in the penod (1945- 1988). This way, we may better understand which institutional forms, habits 

and noms were key in sustaining it. But first, an overview of how the regulation approach has 

been applied to the Canadian context . 

The regulation approach and the Canadian context 

As mentioned in Chapter 2, the essential point of the regulationist's project is to understand 

which regulatory and institutional foms arise in particular places and how these forms relate to 

and are influenced by patterns of accumulation. As Tickell and Peck (1992, p. 193) argue, it is 

the 'coupling' of the mode of regulation with an accumulation system and their temporary 

'costabilization' that lies at the heart of the regulationist approach: 

Consideration of this nexus in capitalist development is important because it 
focuses attention on 'the complex interrelations, habits, political practices, and 
cultural forms that allow a dynarnic and consequently unstable, capitalist system 
to acquire suflicient semblance of order to function coherently at Ieast for a 
certain period of time'(Harvey, 1989% p. 122, in Tickell and Peck, 1992, p. 193). 

Also argued in Chapter 2, many students of the regulationist approach fail to appreciate this 

distinguishing feature: social reproduction as the underlying imperative of capitalism. Since 

reproduction can be achieved through a combination of public and private institutional f o m ,  

habits and noms (referred to as a 'mode of regulation'), it can exhibit different characteristics 
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through time and across space. And because reproduction is seen as being produced through 

active human smiggle, many different modes of regulation cm, in theory, support a given regime 

of accumulation. The concept of the mode of regulation, then, (with its implicit ernphasis on the 

role of structural foms in regularizing practices and institutionalized compromises) provides us 

with a method with which to link agency and structure and to explore the dialectic among 

different spatial scales of economic and political organization (Jessop et al, 1996). 

In the case of Fordism, adherents to the approach refer to it as the 'long boom' in Western 

development, roughly between 1945 - 1975, in which modes of regulation and a given regime of 

accumulation came together in a more or less stabilized way. Fordism was a form of 'regulation' 

based on the extension of mass production industries which in tum were dependent on the 

extension of markets (primarily domestic) for their goods. Thus, mass consumption of many 

kinds of goods, particularly automobiles and consumer durables, was an integral part of Fordist 

regulation. The regirne's 'success' involved two key components: h t ,  the social compromise 

stnick between capital and labour around a wage relation which granted unions collective rights 

in exchange for leaving production decisions to capital; and second, Keynesian macro-economic 

policy that sought to provide a suf£ïcient level of income in order to ensure sufficient demands 

for manufactured products. 

Of course, the hplernentation of the Fordist mode1 varied greatly amoss industrial 

democracies and within them. As noted earlier, Jenson (1 989) has labelled Canada's particu1a.r 

form of Fordisrn as "permeable", since it was designed domestically, but "always with an eye to 
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the continental economy" (Jenson, 1989, p. 70). Canada's high rates of growth afier 1945 were 

based to a significant extent on mass production and consurnption industries but more heavily on 

the country's traditional reliance on the export of staple products. In addition, Canada's welfare 

state and other Keynesian macroeconomic policies were not based on a political compromise 

between labour and capital organized through a class-based party system (as was the experience 

in more social democratic societies of Western Europe). Rather, "the wage relation was more 

privately organized while the state institutions which fordim implicated were those of 

federalism" (Jenson, 1989 p. 7 1 ). 

Canada's Fordist regime of accumulation took shape as a result of a deliberate federal 

strategy and trends in the international economy (Jenson, 1989, p. 79). The federalist role 

included five key components: (1) an emphasis on resource staple exports, organized by 

multinational corporations; (2) a cornmitment to increased international trade (especially through 

GATT); (3) an effort to ensure full employment and reasonable price stability through the use of 

macroeconomic fiscal mechanisms; (4) the establishment under federal leadership of a developed 

Canadian welfare state; and hal ly,  (5) the satisfaction of pent-up consumer demand through 

irnports of manufactured goods or goods produced in Canada by Amencan corporations 

investing in branch-plants (a large proportion which settled in the Toronto region). Smiley 

(1 975) has labelied this set of federal policy initiatives as the New National Policy. Jenson 

(1989, p. 80) suggests two other aspects of the federal package: (1) imbalances in trade resulhg 

fiom goods imports were ofEset by the import of capital (in both resource processing and 

consumer-based manufacturing) and by the export of resources; and (2) the federal govemment's 
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continued practice of underwriting expensive infrastructure to move the staples goods, including 

the Trans-Canada Highway, the Tram-Canada Pipeline, the St Lawrence Seaway, ports, airports, 

railways, and more. 

Because of the 'permeability' of the economy, Keynesian-inspired rnacroeconomic policy 

tools were severely limited. Jenson explains how: 

Repatriation of profits and the global strategies of multinational corporations meant that 
the employment-creating or sustaining effects of high growth were never guaranteed to 
the Canadian economy; countercyclical interventions were less likely to work as Keynes 
had predicted. Moreover, state spending to reduce unemployment could never 
completely overcome the profound structuing effects of a resource-based economy in 
which natural wealth was distributed by geographic lottery (Jenson, 1989, p. 80). 

Uneven regional development was the inevitable result. Consequently, Keynesian-inspired 

macroeconomic policy had to be supplemented by a range of regional development prograrns to 

deal with long-ten structural unemployment in certain 'staple-producing' regions and to keep 

capital flowing into the economy. Al1 this had the effect of almost guaranteeing what Jenson 

refmed to as a "Canadian politics centred on conflicts over regional strategies and 

continentalisrn" (Jenson, 1989, p. 80). From this she predicted increasingly complicated federal- 

provincial arrangements. 

The federal govemment sought a strong interventionkt mle in the postwar economy, but 

the provinces had most of the power upon which the regime of accumulation depended. The 

constitutional division of powers gave the provinces respoasibility for the regulation and 

management of property and civil rights, which included n a d  resources, labour relations, as 



well as matten of a local and civic nature, including d l  municipal operations. Further, most 

areas of social spending on which the welfare state depended were matters of provincial 

responsibility, either exclusively or shared with the federal govemment. 

State expansion was primarily provincial expansion. Therefore, the Canadian 
state's involvement in the institutiondization and stabilization of both the mode of 
regulation and paradigrn of fordisrn was an involvement embedded in the 
institutions of federalism. To the extent that regional conflicts also came to 
occupy federal-provincial relations, the two consequences of permeable fordism 
were tightly linked. As a result, the crisis of fordism would be expected to touch 
those institutions in profound ways (Jenson, 1989, p. 80). 

Jenson's insights into the role played by the institutions of federalism in sustaining 

Canada's fom of Fordism are important for understanding Toronto's particular fom of postwar 

economic development and how the region's trajectory was tied, not only to international forces, 

but also to the needs of the whole nation and of the federal system (in particular to the complex 

system of intergovemmental transfers). Further, when Canada's 'crisis of Fordism' appeared in 

the 1970s, the institutions of federalism were also under stress, and this mess had profound 

implications for the govemance of cities like Toronto (discussed further in Chapter 5). 

The Toronto Area Economy in the Postwar (1945-1988) 

The Toronto area economy in the penod 1945-1988 passed through three definable e r s :  

( 1 ) the immediate postwar era: p l h g  Fordism (1 945- 1964); 

(2) the prosperity with equity era: full-swing Fordism (19654975); 

(3) the era of increasing conhadictions: unravelling Fordism (1976.1988); 



1945-1964: Planning Fordism 

What was most distinctive about the Torontn economy in the immediate postwar tia (as 

compared to the period which came before) was the impressive growth in population and jobs, 

the conversion of war-time plants to peace-time manufacturing, the rapid growth of irnport 

substitution and branch-plant rnanufactwhg, a boom in housing construction, massive public 

spending on infrastructure and high levels of immigration (Boston Consulting Group, 1995; 

Lemon, 1985). Much of the spatial development occurring during this period was typical of 

what others have labelled the "Fordist space economy"': the organization of production and 

consumption space through decentralization (suburbanization). Figure 1 provides a graphic 

exarnple of the changing industrial landscape in the region between 1932 and 1953. 

The Toronto region benefitted more so than other Canadian regions Erom federal tariff 

and other policies that promoted import substitution industrialization (Wolfe and Gertler, 1998). 

The region saw the majority of Ontario's foreign branch plants locate there, a îrend that was most 

pronounced afler World War II and continued up ut i l  the 1980s. In 1958, for exarnple, the 

Toronto area boasted over 400 foreign industrial companies (mostly U.S.), making it home to the 

7 The orgaaization of production and consumption through decentraiization (suburbanization) is 
generally thought to be a spatial manifestation of the Fordist age; although as TickeU and Pcdr 
(1992) note, there is by no means consensus over the characteristics of the Fordist 'ecoaomic 
space.' See also Hirst and Zeitlin (1991); Hudson (1989); Jessop (1990); Lewis (1996); Williams 
et al., (1987); Sayer, (1989). 
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largest and most diverse concentration of branch plant operations of any city in the world.* 

Many of the branch plants produced characteristically 'Fordist' goods such as automobiles 

(like the auto assembly plants in Oakville, Oshawa and Brampton) and household consumer 

durables including refngerators and other electncal app liances. However, because production 

was geared to supplying the relatively small domestic economy, many of these firms never 

reached production levels enabling them to benefit fiom econornies of scale (that is, large runs of 

a small nurnber of standardized goods). Rather, most of the branch-plants were relatively 

inefficient, producing a wider array of standardized products in relatively small production r ~ n s . ~  

In the automobile parts and manufacturing sector. for example, Holmes (199 1, p. 156) notes that 

before the 1965 Auto Pact, 

the long-standing existence of significant tariffs on imported automobile parts 
entenng Canada and a 60 percent Commonwealth content requirement on 
automobiIes manufactured and sold in Canada resulted in a srnaller, more 
inefficient, replica of the US. industry, dominated by the same three giant 
corporations, but designed soleIy to service the domestic market (Holmes, 199 1, 
p. 156). 

The production diversity (and indeed the diversity of the Toronto area manufacniring 

economy in general) - in texms of  goods produced, size, labour needs, network requirements - 

8 Toronto Area industrial Development Board. Senes 30, SuMeries 2, File 2. Brochure Statistics 
and Information 1938-1979. Municipality of Metropolitan Toronto Archives, Toronto, Ontario. 

9 Between 1958 and 1963, anly 4% of the plants in the Toronto area employed over 200 workers; 
whmeas the average was 4 3  (Toronto Area Industriai Developmcnt Board Series 30, Sub-Series 
2, File 2. Brochure Statistics and Information 1938-1979. Municipality of Toronto Archives, 
Toronto, Ontario). 
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was a distinguishing feature of the regional economy (Spelt, 1973). Thus, the extent to which it 

is possible to collapse these diffenng plant structures into a 'Fordist' mould (at least at the factory 

level) is questionable.1° 

What is important fiom our perspective, however, is not to argue whether these plants 

necessarily exhibited ngid "~ordist"' ' production techniques but rather to determine the extent to 

which, as a group, they conmbuted to the overall health of the regional economy and exhibited 

characteristic wage structures and locational requirements. Indeed, this has been a challenge for 

past researchers. Data on foreign plants are dificult to obtain, although Field and Kerr (1 968) 

and Statistics Canada (1 976) reported that branch plants, especially those fiom the United States, 

provided a significant share of growth in the regional economy in tems of value-added 

employment and in the export of goods and services outside the region. In 1970," 6 1.6 percent 

of the value of Ontario's manufactured goods and 54.6 per cent of its manufacturing work force 

were accounted for by foreign-owned companies. Moreover, Kerr (1973, p. 6 1) found that 

relative to the existing pattern of population and manufactunng activity, foreign fims 

demonstrated a strong preference for industrial sites in the metropolitan Toronto area (the reasons 

for which I will r e m  to shortly). 

'O Mass production as a paradigm of indumialimi has been questioned by Lewis ( 1996) and is the 
object of considerable debate in the Literature. See also Holmes (1991); Lewis (1994); Sayer 
(1989); Scranton and Licht (1986); Wallcer (1988); Williams et al. (1993). 

I I  Fordist at the factory level in the sense of infiexible, dedicated macbinery for mass production of a 
small number of standardized products. 

'' This data is fiom the Statistics Canada (1976) report. 



In conjunction with the domestic manufacturers, branch plants increased their private 

investrnent expenditures between 1950- 1965 (Gertler, 199 1 p. 12) and employed almost one out 

of every three workers in the Municipality of Metropolitan Toronto by 1964 (Spelt, 1973 p. 54). 

Wages were generally high and kept Pace with productivity gains (Lemon, l985), thanks in 

particular to the institutional arrangements scnick beween workers and owners to shape the wage 

determination process - a compromise that by and large was secured by the 1940s. These 

insti tutional arrangements played a large part in maintaining the consumption levels of wage- 

earners by linking annual wage increases to the productivity increases being realized from mass- 

production techniques. 

In Ontario, the chief institutional features of the system were fashioned after the 1932 

U.S.-based Wagner Act model of industrial relations." Four key elements of the model were 

incorporated into the Ontario Labour Relations R a :  (1 ) the Bght to unionize on a workplace by 

workplace bais; (2) the right to private collective bargaining deals under which was negotiated 

the wage determination process (that is, the contract); (3) the right for managers to manage 

unless contractual provisions existed to the conûary; and (4) the right for union rnemben to 

grieve once the CO llective agreement had been ratified. 

l3 As rnentioaed in the introduction of this Chapter, labour relations in Cana& were withh the 
jurisdiction of the provinces. During the Second World War, however, the federai govemmuit 
assumed jurisdiction over labour relations thanks to its special war time p o w m  as outlined in the 
Constitution Act. 1867. The federal govtroment used this opportunity to introduce the U.S. Wages 
Act model of mdustnaI relations. After the war, jurisdiction reverted back to the provinces, which 
introduced Labour Relations Acts based on this mode1 (O'Grady, 1994, p. 26 1). 



O'Grady (1 994, p. 264) argues that this wage determination process was highly 

compatible with the Taylorist forrn of work organization which was largely prevalent in 

Ontario's unionked rnanufacturing plants during the postwar period. Taylorism was a set of 

workplace practices based on Frederick W. Taylor's (191 1) principIes of 'scientific 

management'. Core concepts included the segmentation of production activities into several 

constituent parts and the linking together of these activities into a well coordinated production 

framework. The success of coordination depended primarily on the close supervision of the 

segrnented production sequences and therefore accentuated the separation of conception and 

execution tasks in the workplace. This in turn resutted in a distinctive occupational division of 

labour between the unskilled and semiskilled workers and the technical and managerial worken. 

Larger firms often separated the skilled and unskilled functions in different locations, producing 

a spatial division of labour (Johnston et al., 1994). 

Designed to enhance the overall efficiency of production, this system of workplace 

organization cornplemented the particular form of p o s ~ a r  industrial unionism prevalent in 

Ontario's manufacturing industries roughly from the 1930s through to the early 1970s. It was 

not until the late 1970s and 1980s that this mode1 of workplace organization and the system of 

unionized industrial relations started to unravel (discussed later in this Chapter and in Chapter 4). 

The institutional stability of the postwar labour relations system was in great contrast to 

the highiy dynamic geography of postwar economic activity. Spatial shifk of manufacturing 

were obvious, at fint to the suburbs within the Metropolitan area, as trucks displaced rail, and 
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then increasingly outside of Metro's boundaries by the 1970s and 1980s, as the dernand for larger 

industrial land sites increased in part because of the organization of production which in tum was 

related to the scale of production, and which in fùrther turn was related to the size of the markets 

(Bemdge Lewinberg Greenberg Dark Gabor et al., 1995). Although indusirial districts within 

the original city had lost many of their fims and employees by 1965') industrial clusters still 

thrived in the city core, most notabiy the garment district on Spadina and the printing and 

publishing sector. Other industries such as fumiture and food/beverage also maintained a 

substantial presence in central parts of the region. Nevertheless, the general trend was still for 

f ims to leave their multi-storey downtown buildings in favour of sprawling suburban facilities. 

New plants. including the proliferating (mostly Amencan) branch plants, located almost 

exclusively in the suburbs in modem, single-storey, spread-out factory buildings, and used up 

large tracts of land in the process (Lemon, 1996; Rea, 1985, p. 202).15 

According to a 1957 study by the Toronto Area Industrial DeveIopment Board, branch 

plants chose the Toronto region for a number of reasond6: (1) proximity to major markets (113 of 

14 In 1946 more than 90% of al1 manufacturing f m  in the Toronto region (defined then as York 
County) were located in the City of Toronto, but by 1954 that figure had fallen to 77%. By 1975, 
the City o f  Toronto had lost almost half of its industrial fïxms and their employers (Lemon, 1996). 

15 While m a .  of the new plants located in modern, single-storey spread-out factory buildings, the 
buildings were not necessarily single-use. The multi-use, single storey, spread-out factory building 
was particdarly popdar in Toronto during this period since many plants, as previously 
mentioned, were, when compared to their U.S. cornterpart., relatively inefficient, producing a 
wider array of standardized products in relatively d production runs. 

ta The locational logic of manufacturing firms has been an objcct of intense study. Set for example 
A I .  Le Page and the Research and Planning Division, Municipality of Metropolitan Toronto 
(1980); Field and Ken (1968); K m  and Spelt (1965); Spelt (1973). 
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Canada's market was situated within a 100 mile radius of Toronto) (Figure 2); (2) Toronto's 

strategic geogaphic position as an export base (over 50% of al1 manufacturers engaged in export 

for the Province chose Toronto); (3) proximity to the chief purchasing offices of Canada's largest 

department stores and chahs; (4) the fact that Toronto was aiready an established metropolitan 

centre with a good network of support services (fuiancial, legal, management etc.); (5) a large 

supply of intelligent and skilled labour; (6) electnc power at low cost, thanks to the development 

strategies punued by Ontario Hydro (Figure 3); (7) the availability of serviced industrial lands; 

(8) good housing for worken and planned neighbourhoods; and (9) an excellent transportation 

and wholesale distribution system." As one branch plant manager fiom New Jersey put it, "We 

chose Toronto because the living conditions, the labour market and the growth rate were better. . 

. . Toronto had an edge" (Lemon, 1985, p. 12 1). 

Interestingly, cheap rent, public fmancial aid, low taxes and cheap land were not cited by 

the studies as primary factors in location decisions." Assuming that an extra $5,000 per acre is 

paid for the most suitable site", wrote the Commission in a letter to a prospective foreign 

manufacturer, "this represents a midl percentage of combined cost of land, building and 

equipment, an excellent investment which will appreciate in value, and at an interest rate of 6%, 

[the] carrying charge is only $300 per year" . 18  

17 Toronto Area Industnal Development Board Series 30, Sub-SMes 2, File 2. Brochure Statistics 
and Monnation 1 938- 1979. Muniqaiity of Metropohm Toronto Archiva, Toronto, Ontario. 

l8 Toronto Arta Indusaial Developrnent Board Series 30, Sub-Scies 2, File 2. Bmchure Statistics 
and Information 1938- 1979. Municipality of Mefropolitan Toronto Archives, Toronto, Ontario. 



Of course, many of these locational factors were not naturally intxinsic to the region but 

arose fiom the conscious efforts of the state. Factors such as the availability of appropriate 

factory buildings, serviced industrial and residential lands, housing for workers, and 

transportation systems were woehlly inadequate in Toronto in the immediate postwar period. 

They ail had to be planned (directly or indirectly) to meet (among other things) the postwar 

production requirements of industry. Remarks made in 1946 by then City of Toronto Mayor 

saundenf9 revealed that it was up to the state to create the conditions necessary for this postwar, 

private industrial expansion to occur: 

Yes, industry is ready to go ahead . . . . The lack of factory vace continues to be, 
may I Say, the [region's] greatest problem, and almost parallels that of housing in 
vital importance to this cornmunity. The people must have a place to work, and 
they must have a place to live. Service to existing industries is growing in 
importance and volume . . . . It is my opinion that local manufacturen must be 
made to feel that the city is seriously interested in their welfare and progress, or 
they may be attracted, of course, to other cities in these days of unusually 
widespread cornpetition for industries . . . . The future holds in store o p p o d t i e s  
for even greater industrial expansion, if we concenûate on the wise long-term 
plan. 

Indeed, part of this long-term plan involved massive public planning, economic coordination 

and investment in inkastructure, especially to build roads, public schools, upgrade the water 

supply and waste disposal systems. The question remained: how to achieve it? 

At the end of World War II, Toronto's governance and local government organization was 

similar to that of other city-regions in North Amerka. It had a central city sunounded by a 

I 9  Radio Addms by his wonhip, Mayor Robert H. Saunders, dclivered ovcr radio station CHUM, 
Toronto on Sunday, July 7, 1946 at l'oclock p.m. Toronto Area Indumial Development Board. 
Series 30, Sub-Series 2, File 2. Brochure Statistics and Monnation. Municipality of Mctropolitan 
Archives, Toronto, Ontario. 



number of suburban municipalities and a fiagmented and uncoordinated smicture of local 

government which was pieced together by various inter-municipal agreements to address more 

critical metropolitan-wide issues. The Great Depression and World War II had curtailed 

expenditure on a number of badly needed capital works. The need for the services had not 

diminished, but only intensified after the War as the population grew and urban expansion 

ensued. 

What distinguished Toronto from other city-regions, however, was the unprecedented 

population explosion following the war. Due to a number of circumstances, Toronto witnessed 

one of the largest population booms in Canadian history, a growth Ied prirnarily by an 

unprecedented shift in population from country to city, a rapid increase in the natural birth rate, 

and a wave of itnmigration fkom a badly cnpplcd Europe (Robarts, 1977). 

As a well-established urban centre, Toronto becarne a magnet to immigrants. Between 

1945- 1950 the regional population exploded with the highest growth rates found in the suburbs, 

rather than the city (Figure 4). The boom caught Toronto and its adjacent and surroundhg 

municipdities completely unprepared. In some suburbs such as North York, which did not have 

physical access to the lake, the traditional methods of supplying water h m  wells and treating 

sewage by septic tanks or small up-stream plants were incapable of s a t i s m g  the Uicreasing 

requirements. School facilities were seriously inadequate, and badly needed roads could not be 

provided quickly enough. 
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Predominantly rural, the suburban municipalities lacked the revenue base necessary to 

finance essential services for their new residents and industries. Their need to attract industry 

fiom other parts in the region did little to engender a spirit of CO-operation among other 

municipalities. Consequently, there was Iittle integration of either policies or service delivery 

and no integration in the hancing of govemment services. The system of intermunicipal 

service agreements, which had proved adequate to deal with the moderate expansion between the 

World Wars, simply collapsed under the strain (Municipality of Metropolitan Toronto, 1974). 

Many solutions were offered for the crisis in local govemment in the metropolitan area. 

That history has been told el~ewhere.~' What is important for our story here is that the Province, 

afler much discussion and debate, established a two-tiered government structure in 1953. It 

included a region-wide body called the Municipality of Metropolitan Toronto (also referred to 

here as "Metro"), and the constituent local councils. Metro was given responsibility for those 

services supposedly exhibiting economies of scale such as the expansion of arterial roads, 

sewers, water mains, and public transportation, while the local govemments retained 

responsibilities for planning, zoning and such local services as public health, garbage collection 

and some social services (although dl social senices were eventually msferred up to Metro in 

1967). Local area governrnents would remain dwctly elected, to encourage citizen access and 

20 Solutions, for example, ranged fiom the City of Toronto's proposal to annex the 12 suburban 
municipalities, to the Town of Mimico's proposal for "the jomt admiriistration of services" that 
would have included the city and s c v d  suburbs. No one could agree. The decision was 
eventually refemd to the Ontario Municipd Board under the Chairmanshy of Lome Cumrning, 
who in 1950 cailed for a unique federated form of govemment. For a more detailed hisîory see for 
example Barlow (1 996); Bourne (1 997); Frisken (1994); Frisken et a1 (1997); Hobson and St- 
Hilaire (1997); Lemon ( 1985); Lightbody (1995); Lcmon (1996); Rose (1972). 
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participation in local decisions, whereas members of Metro Council would be indirectly elected 

(although Metro changed to direct election in 1988). 

At the time, the Metropolitan form of government was considered an experiment in 

municipal management, only to become, many yean later, the most admired and "reproduced" 

system of regional government in the world (Sharpe, 1996). What made Meno particularly 

innovative was the fact that it had both the fiscal capaci$' as well as the administrative and 

jurisdictional authority to plan, develop and impiement badly needed region-wide services and 

infrastructure. Moreover, the Province (at least for Metro's fmt 20 years) took an active interest 

in adjusting the functions and structure of Metro to meet the changing needs of economy and 

society. 

Metro's first ten years of operation generally were viewed as a success in terms of 

fmancing, planning and building the necessary physical i ~ t n i c n i r e  required to meet the 

region's growth needs, including those of industry." Subsidized by more senior levels of 

government, Metro constmcted, during its first eight years of operation, over 200 miles of trunk 

21 Two aspects of its fiscal capacity deserve mention. First, Metm took charge of capital bonowing 
not only for itseifbut also for the lower-tier municipalities and for several boards and 
commissions including the Toronto School Board, the Toronto Transit Commission, and the 
Toronto Area Industrial Development Board Metm was able to bonow at favourable interest 
rates whch previously had only beea offered to the weaithier local area mwicipalities in Metro. 
Second, Meno had the power to raise its own fun& from local area municipalities in order to 
repay debts and operate its services. As argued by Frisken et al (1997, p. 34). the lamr capacity 
"was of far greater importance to Meûo's socio-spatial dcvelopmait than ihe capacity to borrow 
money at favourable interest rates." 

22 See for example Goldcnberg (1965); Robarts (1977); Rose (1972); Smallwood (1963). 



sewers and water mains, two new sewage treatment plants (five othen were remodelled), 133 

new schools, 85 miles of artenal roads, and 101 new bridges. The amount of serviced indusûial 

land (that is, land that was hooked up to basic municipal services such as roads with close 

proximity to major transportation links, water and sewers mains and hydro lines) increased nom 

6.0 acres to 16.0 acres (Colton, 1980).?~ 

Meuo also fùnded 75% of the budget of the Toronto Area Industrial Development Board 

(TAIDB)~~, a quasi-govemmental agency whose mandate was to promote and coordinate 

industriai development in the Toronto economic district (Figure 5)? The mandate of the Board 

was to promote the competitiveness of the entire Toronto district, rather than to promote any one 

23 The statistics on the increase in serviced industrial land came fiom Toronto k e a  industrial 
Developrnent Board. Series 30, Sub-Series 2, File 2. Brochure Statistics and Information 1938- 
1979. Municipality of Metropolitan Toronto Archives, Toronto, Ontario. 

24 The Toronto Area industnal Development Board (TAIDB) was originally incorponted as the 
Toronto Industrial Commission in 1929. Ovcr the years, the fiuancing of the commission was 
achieved through a combination of public fundmg fiom member municipalitics and private 
contributions fiom manufacturas, banks, insurance companies, law fhns and professional 
organizations, among others. Through the years, subsmkrs included The Canadian G e n d  
Electric Company; IBM Canada Ltd; General Motors of Canada Ltd.; John Labatt Limited, 
Canadian Imperia1 Bank of Commerce, The Royal Bank of Canada, Confederation Life insurance 
Company, McMillan, Binch Barrisers & Solicitors; Sorbara, Sam Real Estate hc.; Olympia & 
York Developments Limited; and the Canadian Manufactures' Association. Its Board of Duectors 
was composed pmnarily of individuals nominated by the Board of Trade of the City of Toronto, 
and later of Metropolitan Toronto, and by the Canadian Manufacturers' Association, dong with 
representatives of various public bodies in the area. As the definition of Toronto's p a t e r  
economic area broadened in scope, so too did the Commission's area of concem. In 1955, the 
Commission became Metro Toronto's official industrial development agency, and its name was 
changed to the Meîropoiitan Toronto Indusirial Commission. Its namc was changed again in 1975 
to the Toronto Area Industrial Development Board (TAiDB), to reflect an interdependent 
economic association fonned between Metropolitan Toronto and the regional municipaltties of 
Durham, Peel and York. 

The Industrial District was defhed as the Municipality of Metropoiitan Toronto and the 
sunounding eight area municipalities for a total of 40 local area municipalities. 



particular municipality within the region. One exception was the particular interest the Board 

had in assisting the City o f  Toronto with the redevelopment of their old industrial sites, in 

recognition of the fact that the health of the entire region was dependent on the economic vitality 

of the downtown core. For the entire region, however, the Board maintained a central register of 

vacant or available factory buildings and industrial si tes and assisted local municipalities in 

industrial land-use planning and zoning. In the newer suburbs, for example, the Board advised 

local municipal planning officers on the size and type of serviced industrial land in demand by 

manufacturers. The Board also provided existing and prospective rnanufacturers with market 

research and assisted thern in site location. It was one of the few Industrial Boards in North 

America which provided these latter services fiee of charge. And the effectiveness of the Board 

did not go umoticed. In 1936, an editorial in the Montreal Gazette entitled 'Toronto Marches 

On', conferred credit to the TAIDB for its part in the success of Toronto's industrial 

development : 

We were to have had an industrial commission in Montreal; indeed, we have got 
the makings, but apparently not the money. . . . In Toronto they are much more 
alert in diese matten. They have had an industrial commission for some years and 
it has been remarkably successful, so much so that the O~tario capital is setting a 
Pace which senously threatens Montreal's supremacy. . . . It looks very much as if 
Montreal will be forced into the humiliating position of watching its Ontario 
competitor go by? 

The overall effect of the coordinated economic development by the TAIDB and the well 

developed regional social and physical inf'rastructure was no doubt conducive to attracting 

26 'Toronto Marches On", Montreal Gazette (January 25, 1936). 



industry and people to the region. The President's report to the Board in 1970 commented on the 

effectiveness of regional coordination: 

While we cannot ignore the important role of Toronto's citizens, whether through 
the United Appeal, The Board of Trade, the Industrial Commission, the 
Redevelopment Advisory Council, to name of few . . . . by fa .  the greatest boost 
in this region was the creation of Metro itself in 1953. This farsighted piece of 
provincial legislation gave the region poli tical and planning coordination for such 
widely diverse things as finances and sewage, and put us years ahead of any other 
North Amencan ~omrnunity.~' 

The immediate postwar era was also characterized by a massive boom in private sector 

housing construction, most visibly low-density, detached, single family suburban dwellings. 

More than 141,000 single-family homes were completed in Metropolitan Toronto in the years 

between 1954 and 6 1, a yearly rate 103 per cent higher than in the period between 1948 and 53. 

making the growth the largest of its kind in Canadian postwar history (Colton, 1980, p. 160). Not 

only did housing production increase, but it also outstripped the rapid growth in population and 

reduced the average number of persons per dwelling to 3.8 in 1961 fiom 3.1. in 195 1 (Colton, 

1980, p. 160). Indeed, the most significant aspects of this postwar suburbanization (as compared 

to earlier phases of suburbanization) was the amount of land the postwar suburbs appropriated 

(fuelled most obviously by the car). 

Massive public sector interventions, involving al1 three levels of governrnent, reshaped 

the region so that its form becarne visually and functionally distinctive fiom pre-World War II 

27 Toronto Area indusmal Development Board. Series 30, Sub-Series 2, File 2. Brochure Statistics 
aad information 193 8- 1979. Municipality of Metropolitan Toronto Archives, Toronto, Ontario. 
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f o n s  of urbanization. At the regional level, it was the job of Metro to service the sites for 

developen to build the low-density, spread-out homes, while the local area municipalities zoned 

accordingly. The Province supplied grants t'or expressways, trunk sewen and other 

infrastructure projects while the federal govemment provided finiincial support to encourage the 

purchase of single-family homes through CMHC mortgage activities and loan guarantees. 

Al1 these activities had a profound impact on private consumption activity. In the first 

place, "the combination of expressways and urban sprawl made the car, the backbone of fordist 

consurnption, vimially indispensable" (Filion, 1996, p. 6). Second, single-farnily home 

ownenhip becarne associated with an appetite for consumer goods such as cars, refiigeraton, air 

conditioners, washing machines and dryers; and third, the plentiful open space provided lots of 

opportunity for the accumulation of possessions. "Low density, car-oriented urban developrnent 

thus perfomed a catalyst for mass consumption, thereby contributhg to maintain the fordist 

equilibrium between consurnption and production" (Filion, 1996, p. 7). 

At the same the ,  private hi&-rise, semi-detached, row and other attached house-type 

development grew rapidly in the region, especially in the suburbs after 1956. For example, fkom 

1953-1964, multi-family dwellings increased by 55%. In terms of design, however, most of 

these house types were car-oriented and set into a typical postwar suburban design, with its open 

space, commercial p lazas, arterial roads, and cwilinear and cul-de-sac streets for residential use, 

and thus, like their single-detached f d y  home counterpart, were geared towards pnvate 

consumption activity. 
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The massive public infrastructure needed to transform the region into a successful site of 

Fordist productim was " M e r  eased by widespread support from a public adhering to the 

ideology of progress and showing faith in the scientific discourse (Filion, 1996, p. 7). The 

Metropolitan level of government, for example, was initially invented to increase effectiveness in 

what was presumed to be "a common and profound interest in rapid urban growth" (Colton, 

1980, p. 175). The signal accomplishments of the first 10 years - "the great development, great 

throughways, great things" - were a deliberate execution of this original mandate. "More, more, 

more" was the mantra of the day and Metro deiivered in its first decade of operation. 

Metro faced very little public opposition towards these large-scale planning projects in 

the Tint 10 years. Purposefully, Metro was stmctured so as to remove planning decisions from 

the poiitical process. Although planning was given great visibility and ample temtorial scope 

(the Metro planning area includz Toronto and its 12 suburbs and an additional 500 square miles 

of adjacent lands), the Municzpali~ of Metropolitnn Toronto Act vested primary decision powers 

in the planning field in a Metropolitan Toronto Planning Board (MTPB), not the rnetropolitan 

council. As argued by Colton (1 980, p. 152): 

This circumvention of politicians and the line of bureaucracy in favour of an appointed 
cornmittee of public-spirited laymen, advised by a specialized planning staff, embodied a 
conception of the planning fùnction that was prevalent in Canadian and American cities 
and was not to be widely questioned until the 1960s. This notion, with roots deep in the 
ideology of the town planning movernent, held that it was possible and desirable to 'take 
planning out of politics' (in the words of Ontario's minister of planning and development 
in 1953), to lift it fiom the sphere of routine conflict and controversy into a realm of 
loftier and more technically pleasing ends. 

Public planning as a technical and scientific profession expanded rapidly after the passing of the 



Municipality of Metropolitan A a  (Table 2), and by the rnid 1960s, it had been fully 

institutionalized into the metropolitan form of goverment meman, 1990). 

Meed, the 1950s and 60s saw the region expand at a rapid pace, and the state was 

providing the physical infrastructure for private production and private consumption to flourish. 

This 'flourishing' was most noticeable in the organization of production and consumption space 

through suburbanization. Yet Toronto, as a local state, was also 

privatized, socially-divided suburbanization of postwar u.s.A~'. 

intent on averting the more 

Thus, the immediate postwar 

period saw Toronto's local state make some strategic interventions to rnitigate many of the socio- 

econornic disparities among the region. For example, Metro was laying the groundwork for a 

public housing system that was dispened throughout the region beginning in 1957, and it was 

also taking on responsibility for Funding a public transit system in order to avert many of the 

damaging effects of a system relying solely on the car. 

Toronto's forrn of Fordism was m e r  disthguished by a uniquely Canadian brand of 

politics rooted in Canadian and British democratic institutions. As mentioned above by Jenson 

(1 989), Canada âid not have an explicit class-based party system. Nowhere was this more 

obvious than in the non-partisan atmosphere of urban level politics, though histoncally most 

local councillors were conservatives of the 'booster' or 'cutter' type (Lemon, 1996). The 

conservatives were different fiom îheir American counterparts, however. Unlike south of the 

28 
Sce Hori& and Jonas (199 1) for a description of the Amcrican d a n  expericnce. 
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border, Toronto's politics were not mppled by fiee-enterprise notions nor by excessive localism. 

What this meant for Toronto (and indeed the province and the nation) was a concern for social 

welfare and the use of the state, at l e s t  to a point, when it was necessary for general well- 

beingM 

1965-1975: Full-swing Fordism 

Continued economic prosperity alongside an enhanced cornmitment to equity and stability 

marked Toronto's next ten years. The manufachinng sector continued to be a major producer of 

jobs, especially the automotive cluster, which expanded rapidly after the signing of the Auto Pact 

in 1965. This period also saw a growth in traded business services, financial services and 

communications and the emergence of a tourism sector. By 1971 'O, Toronto was acknowledged 

as having eclipsed Montreal as the headquarters and financial service capital of Canada, although 

others suggest it was after 1976, with the election of the Parti Quebecois (BCG, 1995; Gertler, 

1991). 

In any event, it was during this period of accelerated growth that the region developed its 

international reputation as the 'city that works'. It was one of the few rnetropolitan areas in 

North Arnerica whose social environment did not decline with rapid expansion. The ability of 

29 For an account of the role played by consavative "red Tory" politics and ideology in the shaping 
of Toronto see Lemon (1996). 
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the region's institutions to change and adapt to new and different pressures and circurnstances 

largely was credited with securing the area's social stability. One of the most significant moves 

was the shift in Metro's role fiom a relatively narrow provider of capital facilities to a broader 

deliverer of' social services. The move to equalize regional opporhmities was part of wider 

support in Canadian society for the principle of universality and equalization in a range of basic 

services (most notably health, education, child benefits and old age secunty). This support was 

most evident in the creation and eventual 'stabilization' of the welfare state by the late 1960s. 

Indeed, two trends - centralization of financing From local to provincial and national 

governments, and the emergence of the concept of universality - were parallel and interrelated. 

By 1975, the Toronto CMA economy was ranked as the strongest and most diverse in 

Canada. It had the highest income, output and invested productive capacity of any CiMA in 

Canada, arising in part fiom its consolidated position as the country's financial and corporate 

capital and its location as the hub of Canada's manufacturing system. As well, Toronto's role as a 

main producer for the national economy was more evident. Table 3 compares the region's 

econorny with that of Ontario and Canada as whole. 

Throughout this period, the region's population growth continued to outpace that of 

Ontano and Canada (as it had since 195 l), mainly because of the settlernent of a large number of 

migrants and immigrants. Its diverse and highly developed economic structure continued to 

produce employment oppomuiities with good incornes for many of its citizens. Relative to the 

rest of Canada, Toronto had the highest income per capita in 1974. The region's high income 
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levels provided the basis for a strong retail sales sector where per capita sales in 1974 were 1 1 % 

above the national average. The pattern of population growth also continued to provide a vixied 

supply of labour ranging from the highly skilied to the unskilled. Employrnent in manufacturing, 

though declining slowly, still ranked first by a close margin to business and community services. 

Trade was also a major source of ernployment, although it had remained relatively stable at least 

since 19 17 (Lemon, 1985). Wages and salaries were consistent with those in the nation, while 

the unemployment rate continued to be below the provincial and national averages (Table 4). 

Despite the slight decline in direct manufactuiing employment, the sector was still an 

important generator of wealth and an indirect employer in office activities (clencal, management 

and bead office), and a buyer of goods and services (legal, financial and management). Spatially, 

manufacturing continued to decentralize, at fint to the outer suburbs of Metro, but increasingly 

to the regional fnnge around the Municipality of Metropolitan Toronto. For example, between 

1970 and 1975 the suburbs surrounding and adjacent to the Municipality of Metropolitan 

Toronto had a much higher rate of industrial land absorption and new industrial assessrnent 

compared with Metro's rate (and compared with the rate of other areas in the province) (Ontario 

Ministry of Treasury, and Economics and Intergovernrnental Affairs, 1976). 

Also noteworthy was the continued integration of the regional economy into the North 

American market; a trend that had been continuous since the Second World War, but was 

reflected and promoted in the negotiation of the Canada-US Auto Pact in 1965 (and then later in 

the 1988 Free Trade Agreement and the 1994 North Amencan Free Trade Agreement). The 
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1965 deal produced a virtually integrated North Arnerica market in automobile and parts 

rnanufacturing. It was a major boost to Toronto's regional economy, as plants in Oshawa, 

Oakville and Windsor no longer produced mal1 runs of several models for sale only in the 

protected Canadian domestic market; now the Arnerican market was open (Cameron and 

Simeon, 1997; BCG, 1995; Wolfe and Gertler, 1998). 

Despite the increasing integration of the Canadian-American economy, the 1973 oil crisis 

and general worldwide economic slowdown did not affect Toronto (and Canada) as much as it 

did comparable U.S. city-regions (Lemon, 1996; Wolfe and Gertler, 1998). True, the 1974-75 

recession in the U.S. did dampen demand for Ontario manufactured exports, particularly 

automobiles; and economic volatility and increasing inflation were apparent in Toronto by 1975. 

However, Canada's own oil and gas supplies in concert with aggressive federal action to keep 

domestic pnces dom,  meant that many regions of the country (including Toronto) were 

protected fiom extemally generated oil shocks. Moreover, the country's developed social 

security system played a roie in the steady expansion of consumption and placed a 'floor' ucder 

popular consumption, ensuring that during times of econornic difficulty, recession did not h m  

into a prolonged slump. Canada's greater per capita economic growth has also been amibuted in 

part to immigration, and its heavy reliance on export staples like forests, metals, petroieum and 

hydroelectric power (Lemon, 1996; Albo and Jenson, 1997). Ail these factors, in conjunction 

with Toronto's high degree of economic diversification, made it less vulnerable to recession than 

other parts of the country, and also other U.S. city-regions. 
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While the economic impacts of the 1973 energy crisis may not have effected Toronto and 

Canada's economy as significantly as other places, they certainly exacerbated interregional 

conflict and federal-provincial tensions; thus iriiplicating Canada's Fordist regime of 

accumulation in other, rather unexpected, ways. The federal govemment's action to keep 

domestic pnces down and share revenues across the country had enormous political implications 

for the country, which are still reverberating. In essence, the federal plan pitted the interests of 

western producers and govemments (mostly Alberta) directly against the interests of central 

Canadian rnanufacturers, govemments and consumers (mostly Ontario's manufacturing 

heartland, Toronto). Western interests saw federal actions as strongly biassed in favour of 

Toronto. Federal actions, they contended, were taken at the expense of the west: oil pnces 

should be set at world levels, and the western provinces should be able to keep much of the 

revenues since they owned the resource (Cameron and Simeon, 1997; Jenson, 1989). 

For the federal goverment, it was a no-win situation on regional lines; what benefited 

one region, deprived the other. Because Toronto and Ontario could not influence the world price 

of oil, they had to rely on the exercise of federal powers over trade and taxation, and thus 

strongly supported the federal govemment's meamres to control prices and gain a share of the 

revenues. Federal actions, which cuiminated in the federal Liberal govemment's 198 1 National 

Energy Program, infufiated westerners, who used their economic resurgence to alter the balance 

of political and economic power, by divenifjmg their economies and increasing their autonomy 

fiom Ottawa and central Canada: the postwar 'nation-building' development strategy was starhg 

to c d l e  (Cameron and Simeon, 1997; Jenson, 1989; Nelles, 1990). 
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Returning to the specific Toronto situation, perhaps what was most stnking in the 1965- 

1975 period was the quality of life achieved without the problems often associated with rapid 

growth. This becarne a key cornpetitive asset for Toronto in the late 1960s and early 1970s. 

Ever more people were appreciating Toronto for what it had to offer: its stable and facilitative 

political and administrative structure, sound physical and social infmstnicture, social stability of 

the workforce, and quality of the natural and built environment. 

In the popular media, the metropolitan form of govemment was Iargely credited with this 

success. Reflective of their position, the US. based Business Week magazine, in its August 19, 

1972 issue. carried a story on how the metropolitan form of government helped Toronto shape its 

growth and enhance its livabi!ity while the population had grown by 65% since 1953. It pointed 

out that, in 1971, new construction permits of $1.2 billion topped New York's with stiil another 

$3 billion worth of major construction waiting in the wings. it noted that al1 this surging growth 

had corne along without the downtown blight, crime, h a n  sprawl and city-suburban warfare 

that plagued most U.S. cities. The evidence of Toronto's livability was long. Some reasons they 

inc luded: 

Urban related crime, such as rnuggings and burglary, is rare. Consequently, 
people are fiee of the nagging fear that besets many U.S. city dwellers. Residents 
ride the city's modem and well-cleaned subways at any hou and the stations are 
unpoliced. People have no hesitation about staying downtown at night. 

Compared with big U.S. cities, Toronto is free fkom extensive slums, though 
small pockets of poor housing do exist. . . . Immigrants have carved out new 
ethnic neighbourhoods without conflict, bringing the city new verve and coIor. . . . 
Toronto's middle class sees little reason to flee the city. In fact, more are electing 
to live downtown. High-rise apartments are sprouting and residents are 
refurbishing old row homes into stylish new neighboinhoods. 'The managerial 



class is moving into the city because that's where the managerial jobs are.' 

The objective of promoting 'livability' and social stability as àrivers of economic prosperity - 

and the role of state investments in securing that stability - seemed to have achieved some 

consensus among the economic acton of the region. Labour, social activists, and housing 

reformen (among others) had been advocating and working toward better living conditions for 

yean. What was interesting was that the views of the business cornmunity, to some extent, were 

not entirely at odds with the views of these other economic actors. 

The following cornments are but a small indicative sarnple of business attitudes towards 

the importance of quality of life in sustaùiing Toronto's competitive advantage and the 

productive role of the state in achieving this. The investment and accounting fum of Wood 

Gundy, for example, in its 1975 financial and economic s w e y  of the Municipality of 

Metropolitan Toronto, gave high marks to Metro's strategic investments in social and physical 

infiastructure as key to the region's competitiveness. 

Metropolitan Toronto, in addition to enjoying one of the highest standards of 
living of any major Metropolitan Area in Canada, also holds an enviable position 
in the area of basic infr;istnicture development, such as utilities, housing, social 
services, education, and an unparalleled environment for culture and recreational 
punuits. Consequently, Metropolitan Toronto has developed into a highly 
desirable centre in which to both live and work. Carefbl development planning to 
ensure that expansion of the ~ t n i c t u r e ,  population and industry are 
appropriateiy rnatched, is seMng to retain the character of Metropolitan Toronto. . 
. . the overall effect of this well developed infiastructure is conducive to amcting 
commerce, industry and people to Metropolitan Toronto, thereby perpetuating 
investor confidence in the stability and creditworthiness of Metropolitan Toronto 
(Wood Gundy et al., 1975, p. 21) 

The Board of Trade, too, seemed to have few doubts about the public sector's role in securing 



social stability, and the Toronto Area Industrial Developrnent Board had this to Say: 

Because of their experiences in their own country, many manufacturers in locating 
a subsidiary operation in Canada initially decide to avoid being close to a large 
Metropolitan area. The unified metropolitan govemrnent and the stable economic 
and social conditions here permit us to tell a better story when promotmg the 
natural advantages offered by the Toronto ~ocation.~' 

More broadly, these cornments were representative of an era in Toronto's development (and 

indeed the province and the nation as a whole) when "[sltability and equity amidst growth were 

cardinal qualities" (Lemon, 1996, p. 253). During this period, Canada followed a path towards 

universality of basic service provision, and many in Toronto were committed to equalization and 

accepted its inter- and intra-regional, redistributive role. 

Canada's welfare state had been evolving since the 1930s, but was not hlly 

institutionalized until the late 1960s, when it took on some of the more familiar characteristics of 

a Fordist mode of regu1ation3', as well as a more finely tuned (albeit extensive and complex) 

federal system of intergovernrnental transfers, including rules on national standards. The origins 

of the welfare state cm be traced back at lest to the Great ~ e ~ r e s s i o n ~ ~  when many local 

municipalities (who then were the primary government providen of social welfare) went 

The Toronto Area Industriai Devclopment Board. Information Report February 1970. Series 29. 
Sub-Senes 1. Municipality of Metropohtan Toronto Archives, Toronto, ûntario. 

'* By then, as  Jeason (1989, p. 79) explains, full employmnit policies were working to keep 
unemplopent at Iow levels and to strengthen unions in coUective bargaining, while state 
spending increased in the area of social poiicy. 

33 The origins of Canadak weIfare state a d y  can be traced back to the 1920s when a number of 
provincial measures (workers' compensation and mother's pensions) and even some federal- 
provincial initiatives (ernployment coordination) werc established. in any event, Thc Great 
Depression r d y  brought to the fore the question of statc responsi'bility for social policy. Sec for 
example Nome (1993); Manga and Muckle (1985). 



banknipt3' and subsequently pressured more senior government levels for assistance. Initial 

federal measures were ad hoc and piecemeal, consisting largely of emergency unemployment 

insurance assistance. Continued public pressure for more active and cornprehensive federal 

involvernent led to the 1937 Royal Commission on Dominion-Provincial Relations (the Rowell- 

Sirois Commission). As one of the key intellectual requisites for Canada's Fordist regime of 

accumulation (Jenson, l989), the Commission reported in 1940 with a cornplex rnix of 

recornrnendations on taxation and expendihire responsibilities, fiscal transfen and equalization 

payments. 

The following three decades witnessed debate and political turmoil in sorting out which 

level of governrnent would do what and the degree to which the state should intercede in the 

affairs of society. The Second World War enhanced the scope for an expanded federal role 

because success in rnanaging a wartime economy gave federal authorities the confidence to plan 

for EN-scale national programs, and it established centralization of taxing authority. In 1941 the 

provinces (except Quebec) ceded their authority in the area of collecting personal and corporate 

income tax in r e m  for a package of federal proposais that included (among other things) 

Ottawa taking on responsibility for Unemployrnent Insurance in 1941, then family allowances 

for mothers with children under 18 in 1945. In 1966, in concert with the provinces, the federal 

government expanded and universalized old age security, introduced a contributory Canadian 

Pension Plan (Quebec had their own), and much to the relief of cities like Toronto, devised a 

" Unemploymait averagcd at around 30% in Cariada during the Depression. in Toronto, 
unemployment reachcd as hi& 35% and all but 2 muaicipalities (Forest Hill and Swansea) wcnt 
bankrupt in their efforts to assist the unemployed (Lemon, 1985). 
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cost-sharing formula to meet the needs of unemployed but employable persons, with the federal 

govemment providing 50%, the Province 30% and local govexnments now 20%. (The provinces 

provided benefits to the unemployable) (Banting, 1987; Lemon, 1996; Nome 1993). 

Also key were the federal transfers to equalize the fiscal abilities of the provinces for 

health, education and welfare. The two key federal prograrns were the Canada Assistance Plan 

(CAP) for welfare and the Established Programs Financing (EPF) for health and education. 

Wealthier provinces (like Ontario and the Toronto region in particular) subsidized poorer 

provinces on a scale of tax-raising capability. Federal transfers enabled provinces to extend 

welfare entitlements to al1 those deemed 'in need', expand their network of public colleges and 

universities, as well as finance a national health care system starting in 1968. While the system 

was a complicated one of transfers, including rules on national standards, it was more or less 

'regularized' by the late 1960s. This is not to suggest that greater participation of provincial and 

federal governrnents necessarily brought about equality of service provision across the nation, 

but it did bnng about a greater degree of homogeneity across rnunicipalities. Poverty was still a 

problem everywhere, although generally living conditions had improved (Lemon, 1996). 

As expected, increased state activity in postwar private life led to an increase in state 

spending at al1 govenunent levels. The implication for rnunicipalities was more provincial and 

indirect federal state involvement in local issues?' The provinces, for example, increased their 

'' A decline had oceumd in local govemmeds role as the primary govemment piayer in social 
services, but paradoxicdy, local governmcnts were now involved in a far wider range of basic 

(continued. ..) 
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contribution to local revenues tiom 25% in 1950 to 50% by 1975, although this varied with need 

(Toronto received less than other regions). j6 By 1975, property taxes accounted for less than 

one third of total revenue expenditures by municipalities compared to over 80% of local 

operations at the turn of the century. Conditional gants (for education and roads building) made 

up a large portion of provincial contribution to municipal revenues. This of coune led to 

increased provincial control over local operations. Although many rnunicipalities bitterly 

complained about being 'harnstmgt by the Province, they no longer were financing income 

redistributive programs (at least to the same extent) off an inelastic revenue source like the 

property tax3', and to that end, they were bener off. Moreover, dialogue was still finely m e d  

between the two levels: although the Province to some extent managed local affain, local acton 

and initiatives still had a powerful impact on provinces at times (Lemon, 1996, p. 255). 

An exarnple of the role of local actors in initiatives having a powerful impact on the 

province's decision-making process can be seen in the nse of the central-city political action 

around the objectives of 'preserving neighbourhoods' and 'controlling growth'. This action 

challenged the post 1945 pro-development mood that seemed to have eased the transition to a 

Fordist space economy. Certainly, the nse of urban politics and new social movernents around 

(.. .continued) 
social senrices than before. 

'' In 1975, for example, Ihc Rovince contriiuted 3 1% of the Municipality of Metropditan Toronto's 
revenues. 

37 Muxicipalitics fought hard m the 1930s, 40s and 50s to have the hding of income redistniutive 
funciions Like unenrploymcnt relief and 0 t h  social weIfare removed h m  the property tax. 



the concem with built environments (among other things, such as a challenge to a corporate 

society, resistance to authoritarian management, concern for the naturd environment, sexual 

inequality, civil rights, and other social justice causes) of the postwar penod is not limited to the 

Toronto context, but rather was fundamental l y linked to broader social changes and the standards 

of expectations engendered by Fordisrn. As Esser and Hirsh (1994, pp. 90-91) suggest, 

Under conditions of relatively full employment . . . institutionally 
safeguarded labour, and expanded mass consurnption, the area of 
'reproduction' became the primary field of conflict. Sexual 
inequality and repression, the environment, living conditions, the 
prevailing mode1 of consumption and the 'quaii ty of li fe' developed 
into important themes. 

This area of reproduction had both a spatial and a class dimension. As for the spatial 

dimension, many of the social movements centred around the inner-city, rnanifested in 

neighbourhood activism located in gentrifjmg districts. Ln Toronto, it was not long before 

expressways, hi&-rise private apartment redevelopment and low-density suburbs gave way to an 

urban reformist era by the end of the 1960s. The "Stop Spadinal' expressway lobby in the Iate 

1960s is the rnost ofi-cited example of how local initiatives began to a e c t  provincial action. 

Recognizing the adverse effect of inner city heways on urùan neighbourhoods, the Province, in 

197 1, abandoned its plans to expand expressways downtown after a long and bitter stniggle by 

local citizens to stop it. 

The ideological support for action to control growth and Save central neighbourhoods is 
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largely attributed to Jane ~acobs" and the influx of American drafl dodgers promoting American- 

rooted, civil action. Yet, as Lemon (1996) argues, this American-rooted civil action had to find 

expression within the context of Canada's own politics. Rather than rejecting planners and public 

institutions, solutions were seen in reforming them to be more sensitive to the needs and wishes 

of the local urban cornrnunity; this was evident with the election of the 1972 City of Toronto 

refomist council which had the likes of then-alderman John Sewell and then-mayor David 

Crornbie' . High on their agenda were the protection of older neighbourhoods, mixed-land use 

zoning and European-style mixed-income public housing projects (e.g. the movement away fiom 

"public housing" to bbsocial housing"), the most prominent being the St. Lawrence 

neighbourhood on reclaimed industrial land in downtown Toronto. 

As for the class dimension of social reproduction, the rise of the professional-managerial 

sector that emerged in the early 1970s was tied, in part, to a growing downtown labour market 

oriented towards office employment, and more broadly to a breakdown in Fordism (discussed 

below). This social class, commonly refened to as the "new middle class" (Ley, 1996), is 

charactenzed by its resistance to postwar society (e.g. "Fordist compact of urban govemrnent" 

and the authoritarian fusion of business and politics (Ley, 1996)), and has been fhdamentally 

involved in the remaking of central Canadian cities fiom the early 1970s on. Ley and others (see 

also Harvey, 1989a; Filion, 1996) attribute much of this remaking to a new post-modern cultural 

sensibility, in which many of the ideological commitrnents of the 1960s were carrîed forward in a 

38 The most notable 'lane Jacobs' example of swing centrai neighbourhoods is her fight in New 
York against the Lower Manhatfan Expressway. 
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modified form. For example, the process of local area planning that not only recognized the 

existence of neighbourhoods as places of post-modem design (e.g. buildings that were ground- 

oriented and modest in size to ensure neighbourhood compatibility), but also brought them a 

measure of political empowerment (Ley, 1996, p.371). 

One way govements responded to the intensification of urban civic action was through 

institutionalizing citizen participation into the decision-making process, thus rejecting the notion 

that 'planning was beyond politics'. Not only was this evident in urban land use planning, but 

also at more senior government levels in their management of an increasingly pluralistic society. 

Federal funding of multicultural prograrns, for example, played an important role in an 

increasingly polyethnic and rnultiracial Toronto city-region (especially during the 1980s 

immigration wave). These federal programs (whether adrninistered directly or through local 

school boards or the dense network of publiclprivate and non-profit agencies and associations) 

helped to integrate various ethno-cultural comrnunities into city life, which in tum promoted a 

more tolerant social fabric. Although ethnic and racial tensions have not been eradicated, 

Toronto remains one of the most multicultural and tolerant cities in the world, which, to a large 

extent, is attributable to its public institutions and their rkhness within the d a n  core. 

Indeed, much of the social stability of Toronto can be atûibuied to the ability of the 

region's institutions to change and adapt to new and different pressures and circumstances. The 

role of the Municipality of Metropohtan Toronto within a two-tier local government represented 

an important synthesis in the spatial dialectic between tensions, on the one hand, to have local 



control over the design and delivery of programs and services, and on the other hand, to have 

certain programs and seMces delivered more broadly in the interests of scale, efficiency and 

equi!y. Metro was created and recreated on this basis, at least dunng its first 20 years of 

existence. 

When Metro was established in 1953, the Province had ernphasized the experirnental 

nature of the institution and committed it to an extemal review every 10 years39 to ensure it was 

functioning to meet changing conditions and anticipated problems." The Province revised the 

boundaries and powers of the federation several times throughout the first two decades, and the 

local area rnunicipalities were more or less were willing to evolve. Most notably, the Province 

adopted a restructuring of Metropolitan Toronto in 1966. The area was reorganized from 13 

municipalities to six. Education and social services were the most important of the new powers 

and responsibilities assigned to ~ e t r o . ~ '  The Metropolitan School Board was given cornplete 

responsibility for financing school construction and operation, through a Metro-wide mil1 rate for 

education, thus lessenhg financial dispaxities among the local boards and making it possible to 

equalize educational oppominities for every child in the area. 

39 The Province ako stipulated that Metro should be reviewed after the fïrst five years of operation. 
However, this fint revicw by Cummuig (1958) was not as thorough as the Royal Commissions 
under Goldenberg ( 1965) and Rob@ (1977). Both Colton (1980) and Smailwood ( 1963) have 
argued that since Mr. Cumming origiaally had been the one who had recommcnded the 
establishment of Metro, his review was biased in favour of maintaiaing the statu quo. 

40 Major Provincial reviews included Goldenberg (1965) and Robam (1977). 

41 Other new responsibilities included waste disposai, the establishment of a Metropditan public 
ambulance senrice, the financing of regiod iibraries and authority to participate in urùan rmewal 
m conjunction with the local area municipalities. 



-80- 

Metro also took over the local area municipalities' fùnding portion for public welfare 

under The General Welfre Assistance Act and related legislation. This shifl served to equdize 

the burden of costs for welfare service which had been largely borne by the City of Toronto. This 

provincial move, in particular, has been largely credited with preventing a "hollowed-out" urban 

core; it provided an important element in the social wage which helped to underwrite the 

consurnption nom. At the same time, however, it also led to an escalation of costs for Metro, 

particularly during the decade of the 1980s; the cost and scope of social services increased 

greatly and Metro became caught up in a web of rapidly increasing expenditures but with a fixed 

revenue source, slower economic growth, and an outdated and inequitable assessrnent base. 

These fiscal problems which were becoming more apparent by the late 1980s and early 1990s in 

fact fed into a future crisis of regdation, discussed M e r  in Chapter 4 and 5. 

In any event, by the mid- 1970s, Toronto had gained its international reptation as the 

"city that works" and this, among other things, spawned a major tourisrn industry, especially 

from tourists south of the b o r d d 2  "Toronto is almost mystically attractive because it offers a 

trip back in time and fornard in space," wrote an Arnencan lawyer in a 1 970 Toronto Li/e article 

on why he loves the city. And a visiting Amencan industrialist had this to add: "It is one of the 

few areas in North Amerka where the social environment has improved rather than regressed 

42 1974 was a record year for Toronto tourimL It was the only Canadian city to report an mncase of 
Amencan visitors, with an estimated 19% ~f the 18.5 million visitors bcing fiom the U.S. It was 
the leading convention city in North Arnerica, with 494 conventions and tmde shows. 



during its dynamic expan~ion.""~ 

Of'course, it is easy to idealize the past. The region still faced formidable challenges: 

poverty, air pollution, lack of affordable housingOl, sprawling growth, racial tensions and gender 

inequities (among othen). Yet Toronto, as a region, seemed for a time to have successfully 

minimized many of the contradictions inherent in economic developrnent through the elaboration 

of a set of important institutional fixes. It did achieve some balance between growth and stability 

as well as a more general equilibrium between public and private interests in city and society. 

Interestingly, the real heyday of Toronto's particular form of "Fordist" local govemance came at 

the end of a broader western "Fordist" phase, roughly when several other city-regions, in Europe 

and the United States, had already entered their period of crisis and instability. Even still, cracks 

were beginning to appear in Toronto's seemingly imperneable fom of "Fordist" local 

govemance. 

Emerging Contradictions 

By the early 1970s, Metro's usefulness as a regional body was beginning to wane, largely 

because growth was expanding beyond the 1953 boundary. Rather than extend the boundaries 

" Toronto Area Indusuial Dcveloprnent Board News Bulletin 1 975. Municipality of Menopolitan 
Toronto Archives, Toronto, Ontario. 

44 The lack of afTordablc houshg in the downtown core in particular was a problan, which as Ley 
(1988) bas demonstrated, was hindamentally linked to the process of middle-class senlement in 
the older neighbourhoods of Toronto (such as Donvale and the Annex). This social class, which 
on the one kmd, was attributcd to revitalizing the downtown core alro piayed a role in dispiacing 
blue-coh workers to areas outside the centrai city (sce also Harris, 1986). 



outward, however, the Rovince announced its intention to establish new meno-style 

govemments around Metro. Many in the region (somewhat presciently) thought this would only 

exacerbate regional tensions between Metro and the suburban h g e .  The Board of Trade, for 

example, observed that the Rovince' proposa1 would result 

. . . not in regional goveniments but in large municipalities, and that the 
balkanization of Toronto's effective urban region into five or six areas with 
independent planning and administrative powers would lead to disruptive rivalries 
and cornpetitive planning, whereas the vital need was for coordination and 
cooperation (Board of Trade, 1 968). 

The Toronto Area Indusmal Development Board, too, weighed in and lobbied the Province to 

reconsider present political boundaries. Despite pleas tiom the business community, however, 

by 1974, the new metro-style governments around Metro were in place. With structures and 

hct ions  similar to those of Metro (with their own planning, administrative and taxing powen), 

these governrnents seemed only to further entrench differences between the h g e  and Metro, 

increasing econornic hgmentation and sening the stage for future urban-suburban warfare 

(discussed further in Chapter 4 and 5). 

Although there was another Provincial attempt to try to plan for the entire Toronto region, 

the process was somewhat discomected fiom the mainstream of govemment and thus had a 

short-life. Back in the mid 1960s, The Department of Regionai Deveioprnent in the Ministry of 

Treasuy, Economics and lntergovemmental Affairs, became interested in the growing scale and 

complexity of transportation needs in the broader region around Toronto. This gave rise to the 

initiation of a comprehensive regional transportation study within the department. As the 

Metropolitan Toronto and Region Transportation Study (MTARTS) pursued its work program, 



however, it soon becarne clear that long range transportation planning depended on the future 

pattern of urban growth. Hence. in 1966 MTARTS gave way to the Toronto-Centred Region 

(TCR) concept, a provincial regional planning policy which was officially adopted as policy in 

1970 ". The TCR concept eventually withered, however. Deterioration in the economic 

conditions of the province; that fact that the plan was a very top-dom bureaucratic approach in a 

very bottom-up non bureaucratic era; its lack of integration with other ministenal regional 

planning policies (such as the Metro-style regional governments); and its failure to become an 

integral part of the governrnent system, al1 led to its demise (Richardson, 198 1 ; 1984). 

Fnsken (1994) has argued that these provincial actions (or lack of hem) were one of the 

first signs of a new kind of provincial apathy to the needs of the Toronto economic region. One 

plausible reason is that the Province was not interested in expanding Metro's boundaries for fear 

of affording the region too much power when compared to the Province. More generally it was 

also a result of the needs of the Province to equalize interregional disparities. 

This was evident in the new type of inter-urban cornpetition for new manufacninng 

industries which was emerging in Canada Before choosing a location for a plant, manufacturers 

were explonng not only some of those municipalities which might normally be considered for 

Ontario. Design for Dewlopment: The Toronto-Cmtred Regton (Toronto: Government of Ontario, 
1970) - 

" Also, Nigel Richardson (who at the thne of the TCR's dernise was the Chief Plaoner, Regional 
Planning Branch, Minimy of Trta~ury, Economics md Intergovernmcntal Anairs of ûntario), 
persod convmstion with the author (Decemba 19,1997). 
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economic reasons, but also those cornmunities 'designated' by the Federal Department of 

Industry. The incentive to establish in such 'designated' areas, which rnight othenvise be 

uneconornic, took the f o m  in federal govemment capital grants and provincial loans and loan 

guaran t ees. 

Indeed, these new federal and provincial programs to distribute manufacturing wealth 

seemed especially odd at a time when more people were beginning to sound the alann about the 

overall competitiveness (in t e n s  of technology, quality, production costs and scale economies) 

of Canada's manufacturing industry relative to other major trading partners. By the mid 1 WOs, 

limits to industrial productivity growth were evident. In 1975, for example, the Canadian index 

of industrial productivity declined by 4 1/2% fiom the previous year. This was the k t  decline 

in productivity since 1958 and the worst decline in productivity since 1946. In Metro, although a 

srnaIl increase occmed in the number of employees in the services industries, the tctal number 

of employees in manufacturing decreased by 18,000 or 5% fiom the previous year." 

Searching for answers, many turned to the high degree of foreign ownership of capital. 

Until the 1 WOs, foreign-owned manufacturing capital generally was viewed as a progressive 

force in Canada and Toronto's industrial development, with its attendant job opporhmities, 

balance of payment advantages, and tax collection by various levels of govenunent (Gertler, 

1993). %y the rnid 1 WOs, however, Toronto was at the centre of widespread concern over the 

47 Toronto Area Industnal Development Board Annuai Report, 1975. 
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Arnericanization of the economy and in particular the "branch plant society". At the fore of this 

deveiopment was Me1 Watkins, a Torontonian, who chaired a Federai Task Force on Foreign 

0wnership4*. In the final report of the Task Force, he wamed of the job-dislocating effects of 

imported machinery as well as the limiting capacity for indigenous technological innovation. 

The next decade would see a host of studies on the Canadian manufacturing industry, as 

producers, governments and consumers began stmggling with the slowdown of industrial 

activi ty. The 'golden age' of Fordist production was unravelling. 

1976-1988: Un ravelling Fordism 

The next period in Toronto's history was marked by widening contradictions in economic growth 

and govemance. The Toronto area economy rebounded between 1976-1979 after the mid 1974- 

1975 slowdown. It then entered a period of economic stagnation in the early 1980s. This was 

followed by a remarkable economic boom fiom 1983 to 1988, helled by automobile exports, 

domestic consumption, and in the final years, real estate and business investment. Throughout 

the period, there was a general consensus that the govemment should play an active role in 

managing the contradictory pressures inherent in the capitalist system. At the same time, 

however, municipal and provincial governments also becarne bound up in crisis by increasing 

their spending and borrowing, by misunderstanding the econornic changes, and by overlookuig 

the planning and servicing needs of the region. 

48 Rivy Cound OBce. Ottawa. Foreign ûwnership and the Structure of Crmndian Industgr report 
of the Task Force on the Structure of Gznadian lndusby (Ottawa: Queen's Printer, 1968). 



Manufacturing exports to the United States led the 1976- 1979 recovery. Measured in 

terrns of jobs, the manufachinng sector continued to dominate the economic structure of the 

Toronto region in tems of direct jobs and as a user of other goods and semices prociuced both 

within and outside the region. In 1979, over three out of ten jobs in Metro's private sector (34%) 

were in rnanufacnuing, totalling sorne 296,000. Trade, including both wholesale and retail 

establishments, was the second largest employer with 20.5% of al1 private sector jobs in the 

region, while the Finance and Service sectors combined, employed 3 1% or 268,000 of the pivate 

sector jobs. Although the region experienced a net increase in manufacturing jobs during this 

period, employment growth in the service sector (business, and persona1 services) provided the 

greatest number of new jobs compared to any other individual sector (Gardner, 1983). Persona1 

savings rates climbed, partially because of large gains in disposable incorne and the expansion in 

federal tax deductions for registered retirement savings plans (RRSPs). Even so, the growth 

during this penod was much slower than it had been in the previous 'golden age' expansion, as 

domestic demand components (consumption, govemment, housing, business investments) grew 

more slowly than in the fmt half of the 1970s. 

The 1980-82 recession was the worst to date in Ontario since the Great Depression. 

During this recession, Ontario's real output fell an average of 0.4 per cent (Figure 6), while 

nominal GDP slowed to an average growth rate of 9.6 percent. Also, inflation moved up to more 

than 1 O%, fuelled by higher commodity prices, higher wage settlernents (which were now no 

longer offset by productivity gains) and another round of energy price increases. Canadian 

interest rates, which had been climbing since 1977, reached historic highs in 1981, while 
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unemployment increased substantially (to a high of 12.9%) and job creation was weak (Gardner, 

1983; Ontario Ministry of Treasury and Economics, 1988). The combination of high 

unemployment, infiation and high interest rates put home ownenhip out of reach for many 

modest-means and fint-tirne home buyers (Harris, 1986). 

The greatest decline in jobs was in the durable goods sector, which was largely due to a 

decline in real net disposable income throughout the country; hence less money was available for 

spending on consumer-based items like cars, homes and electrical goodsd9. The cutback in 

consumer spending coupled with high interest rates explain, at least in part, the job layoffs that 

occurred in the region. These job layoffs, however, were not even across the social strata; blue- 

collar worken generally fared poorly (Harris, 1986). 

More broadly, employment losses in the manufacturing sector cm also be explained in 

the context of a more fundamental restnicturing in manufacturing which was only barely 

underway in Canada by the end of the 1970s, although it had been occurring in the world 

economy at least since the late 1960s. Major structural changes in the global economy were 

creating new cornpetitive conditions for Wtually every manufacturing industry. These included 

an increasing globalization of production and changes in technology, which in part were creating 

new foms of industrial organization and the organization of work. A rec-g theme in the 

discussions of these changes was the need to increase the "flexibility" of methods of 

49 DurabIe goods include wood, funiiture, metal fabricating, machinery, traasportation equipmcnt, 
electrical products, primary metab, non-metallic minmis. 
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manufacturing and marketing, including the greater externalization of manufacturing functions. 

In fact, much of the growth of the services sectors has been attributed to the shedding by 

manufacturers of many functions they once perfonned in-house and were now acquiring through 

market transactions (Gertler, 1988; 199 1). As mentioned earlier in this Chapter, these changes 

in technology and workpiace organization were starting to effect the stability of the labour 

relations system in general. The late 1970s and 1980s witnessed increased labour strife in 

factories around Toronto as changes in technology began to affect trade union bargaining 

leverage over wages and job security. The collective bargaining institutions which had 

regulated Ontario's labour market since the 1940s, were not only unable to adjust to intense 

restnicturing pressures, but also, becarne bound up in crisis (O'Grady, 1994). 

It was during this period of more fundamental restnicturing, that concems heightened 

over the weakness of Canada's national systern of innovation. Relative to its trading partners, 

Canada invested a minimal amount in advanced research and development, had an imported 

technology process and underdeveloped education and training program. Brinon and Gilrnour 

(1 W8), for exarnple, reammied the problems noted in the Federal Tark Force on Foreign 

Ownership conceming technological dependency in stifling indigenous growth in the 

manufacturing sector due to a poorly developed local market for supporthg goods and services. 

Clement (1 978) commented on the job loss problem. More recently, Gertler (1 99 1; 1995) has 

expressed concerm with the impact of technological dependency on the successful adoption of 

new technologies. Generaily, this group of authors advocated national and provincial policy 

solutions which focussed on addressing the above mentioned weaknesses in the national and 
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regional systems of innovation. Others however, most notably Macdonald (1 985), were more 

inclined to focus on increasing fkee trade as one solution to the new cornpetitive pressures facing 

the Canadian manufacturing industry (discussed further in Chapter 4). 

Retuming to the specific Toronto context, the 1980-82 recession was severe, although the 

unernployment rate in the Toronto region throughout the 1980-82 recession was less than that of 

the country as a whole (between 7% - 10% in Toronto compared with 10% - 12% nation-wide). 

This was in part due to the greater divenity in Toronto's sectoral composition of employment and 

its greater production of less cyclically sensitive non-durable consumer goodsjO. Even still, the 

crisis in the strategic auto and auto-parts sector and the general contraction in demand spurred 

new fean (according to Cameron and Simeon, 1997) that the region was losing its dominant 

economic position (a theme I will r e m  to shortly). 

The trend toward decentralization of population and employment (especially 

manufacturing ernployment) became particularly noticeable in the Toronto economic region in 

the late 1970s and 1980s (although, this had been underway for some tirne). In 196 1, Metro's 

share of the region's population was 77% whereas by 1986 it had dropped to 59% (Frisken, 

1990). In 1975, Metro had 68% of the region's job production whereas it was 63% in 198d'. 

The relative decline of Metro's manufacturing role was also reflected in a slower rate of industrial 

" Non-durable goods include food and beverage, tobacco processing, rubber, leather, textiles, 
knitting, clothing, papa and alliecl, pr in~g ,  perroleum, chemicals, misceilancous rnanufacniring. 

" The Toronto region here is dehned as the Toronto Census Metropohtan Area (CMA) 1976 Census 
Area Dehnition. 
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Imd absorption and industrial assessrnent compared to the outlying fringe of the regional 

municipalities of York, Durham and Peel (Gardner, 1983). A parallel trend was the continued 

concentration of office-based ernployment in the central city, and also the development of office- 

based nodes in suburban centres (Borne, 199 1 ; Gad, 199 1 ; Gertler, 199 1). 

The overall changes in central city employrnent in tems of occupation and sectoral and 

spatial change triggered Metro's reassessment of its economic development ~trategies.~' Until the 

1980s, Metro's economic development strategy had consisted mainly of managing growth 

through planning department fictions and through the fùnding of the Toronto Area Industrial 

Development Board. However, new concerns over the loss of its employrnent base to the 

suburban hnge beyond its borden, broader deindustrialization fears, and the nse of ofice-based 

sectors, al1 rnotivated Metro's re-examination of its economic development policies. 

In 1975, the Chaiman of Metropolitan Toronto, Paul Godfiey, sought the Toronto Board 

of Trade and the Labour Council input into establishing a Metropolitan Employment Board to 

seek solutions to unemployment, and for the next three yem, Metro tried to work out a 

coordinated approach with the provincial and federal govemments; this strategy, however, was 

ultimately unsuccessful. Thus Metro made a decision in 1978 to undertake an economic 

development fact hd ing  snidy to see what Metro could do on its own. By 1979 Metro had 

started to question the usefulness of the Toronto Area Industrial Development Board. In briefing 

See for example, the studies by Crokcr (1980) and Gardner (1 983). 



notes to Mr. Godfrey regarding the Toronto Area Industrial Development ~oard", it was noted 

that the TNDB was "a critical agency" to the economic development of the greater Toronto 

area. However, the TAlDB was not doing enough for Metro in the greater Toronto region: 

TAIDB is industrially oriented, not aggressive, staff and resources limited. Service 
econorny will be increasingly important to Metro: head offices, tourism, finance, 
insurance, real estate; communications & knowledge industries, consultants, business 
services; health technologies and services; specialized commercial and trading functions. 
Metro will have to be more aggressive in attracting and fostering economic growth in the 
firture. 

Several options were laid out for the Chairman to consider, including (1) broadening the 

scope of the TAIDB to focus not just on industial development, but also services-oriented 

businesses; (2) establishing a new Metropolitan Economic Development Commission with 

publidprivate cooperation and a focus solely within Metro's geographic boundaries; and (3) 

setting up a Metropolitan Department and pulling out of TAIDB. While the Chaiman's Office 

preferred the second option, the latter was the end result. A combination of poor financial 

managemed4 in the last few years of the TAIDB's operation and Metro's desire to go it alone 

resulted in Metro establishing, in 198 1, its own economic development department, with 

responsibility for attracting and retaining investment within its borders. That same year, Metro 

withdrew its funding fkom the Toronto Area Industrial Development Board. Other area and 

regional municipalities soon followed with their own econornic development bodies. Hence, 

53 Toronto Area industrial Development Board. Series il, File 1027, Freedom of Information 
Request Notes for Paul Godney re: meeting with Toronto Area Industrial Development Board 
Municipality of Metropolitan Toronto Archives, Toronto, Ontario. 

54 'industriai Board to Fold', The Globe and Mail (Junt 22, 1983). Paul Godfrey. Personal 
Communication with author (December 19,1997). 



public fbnding for the Board began to dry up and eventually withered to the point where, in 

1984, the Board was dissolved. 

The rise of local economic development departments and the corresponding disbanding 

of the Toronto Area Indusmal Development Board did nothing to engender a spirit of 

cooperation among the municipalities in the region. With the Board's dissolution, an important 

source of institutional support for regional coordination of economic development was lost. By 

the early 1980s, the Industrial Board had becorne the only remaining entity that regarded the 

region as one integrated, economic unit, and offered a single, coordinated approach to economic 

research, investment attraction, expansion and problem solving. 

The value of the regional perspective was lost in the economic uncertainties of the mid- 

1970s and early 1980s, but it reemerged again in the 1990s as part of a new and wider 

appreciation for the competitive advantages of regional economies and new indusaial spaces. In 

particular, the local institutional context (such as regional coordination) and corporate forms 

which shape a region's capacity for innovation were gaining wider recognition among economists 

and anaiysts of indusûial competiti~eness~~ (discussed M e r  in Chapter 4). While the Industrial 

Board was fat fkom leading the charge to create the conditions to support a new regional system 

of innovation, at les t  it had an idhtmcture @oth formai and informal) to monitor regional 

change. Unlike in previous decades, the Province showed little interest in monitoring and 

5s The most notable examples were Silicon Valley in California, the Third Italy' m Emiiia-Romagna, 
and Baden-Wurttemberg. 



responding to the economic changes taking place in the region. 

The 1980-82 recession, provincial apathy, and the accompanying westward flow of jobs 

and investment, al1 raised new fears that Canada's great industrial "engine of growth" was 

shifting westward (Cameron and Simeon, 1997). However, fears that Toronto was losing its 

dominant economic position in Canada were short-lived. Unlike many other regions in Canada, 

Toronto quickly recovered. Oil prices collapsed and Ontario (including Toronto) witnessed a 

remarkable economic boom fiom 1983-1 989. In both absolute and relative terms, Ontario's 

growth was remarkable during this penod. Real Gross Domestic Product (GDP) rose by more 

than 33% between 1983-1988. In fact, real annual average output growth was 5.9 percent, which 

exceeded that of most other industrialized countries (Nelles, 1990). The Toronto CMA's share 

of overall Canadian employment rose in this penod from 14.5% in 1977 to peak of 16% in 1988, 

and Toronto's unemployment rates averaged around 4%, the lowest in the country, while 

personal income per capita was the highest (Bromley, 1994b and Metro Annual Reports, 1976- 

1988). 

Motor vehicle exports to the United States were an important ingredient in the region's 

recovery. The fortunes of the auto industry quickly tumed around from the hardships of the late 

1970s and early 1980s. In 1984, 1985 and 1988, new records were set for the total number of 

automobiles assembled in Ontario; total employment in 1988 was 17% higher than the previous 

peak in 1978; and substantiai new investments had occurred in auto assembly both by North 

Arnerican and Asian manufacn~ers (Holmes, 199 1 ; Gertler, 199 1). 
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The growth of the hancial (investment, banking and insurance) sector also was an 

essential component of the region's recovery, in part because of financial deregulation. the aging 

population and the inherent attractiveness of hi& order functions in a rnetropolitan region. 

During the boom, the Toronto region added about 120,000 jobs in financial and business 

services; 100,000 jobs in public services, 60,000 jobs in other private services, 60,000 jobs in 

wholesale and retail trade, and 45,000 in construction (Bromely, 1994b, p. 7-8). Almost every 

sector witnessed job gains; few lost jobs. 

The region's population was growing much faster than the provincial and national rate, 

mainly through immigration and interprovincial migration. Lured by the boorning economy, 

30% of Canada's total immigrant population was settling in the Toronto regi~n. '~  Immigrants 

brought with them investments (especially those immigrants fkom Hong Kong) and ties to places 

around the globe. From 1980-1989,71% of the total immigrant landings in Metropolitan 

Toronto were fiom source countries in Asia, Africa, the Caribbean and Latin America. 

According to the 1986 Census, 59% of the Municipality's population had ongins in countries 

other than Britain and France; which was a gain of 28 percentage points over the 195 1 figure 

(Municipality of Metropolitan Toronto, 1989). 

It had always been somewhat of a caricature to descnbe Toronto society as 'British'; 

certainly its elites and institutions were. However, immigration was beginning to transfomi the 

" This compared with Toronto's historic average of having reccived approxmiateIy 20% of Canada's 
totai immigration population- 
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social character of Toronto, as was the growing divenity in society in general. The racial and 

ethnic composition of the population, new occupational and class structures, new foms of family 

life, changing religious practices, patterns of sexual preferences, and a range of non-traditional 

lifestyles were al1 part of a broader change (Banting et al., 1997). As discussed earlier, Esser and 

Hinh (1994, pp. 90-91) have linked these broader social changes to the standards of expectations 

engendered by Fordi sm. 

in the Toronto case, what increasing social diversity meant for govemance, was growing 

demand for government involvement in a much broader range of services than had been seen 

previously. The Province and the local governrnents not only had to senice growth, but also 

mediate conflict between a wide range of interests (Nelles, 1990). For Metro, the new demands 

- whether engendered by economic growth, social divenity or both - led to a great increase in 

social service spending. Between 1980-89, Metro added almost 7,000 child care spaces, 400 

beds in homes of the aged, twenty-five new hostels and more than 4,000 subsidized housing 

units. The number of agencies receiving Metro social service grants increased from 176 to 363 

(Municipality of Mettopolitan Toronto, 1993). As already mentioned, this social service 

spenduig was an important part of the social wage, but its increase also fed into the future crisis 

of reguiation in two ways. First, Metro's social welfare hctions occurred without 

correspondhg changes in avenues of fïnancing. Second, as Metro became increasingly involved 

in a wide range of social programs, there was less and less agreement over which programs 

Metro should be fûnding and how they were to be delivered. 



Generally, obtaining a consensus over the hnding and delivery of social prograrns is 

di fficult. However, these fiscal realities made consensus particularly di ficuit to achieve. This 

was in stark contrast to the Metro of previous decades, whicii had to be able to respond to service 

needs without concems about determining priorities aniong competing demands. Moreover, 

there was general agreement on Metro's role in hard services, and to some extent, an indirectly 

elected Metro council was justified. When Metro's budget evolved along with its 

responsibilities, there was increasing pressure to elect the councils directly. Robarts (1 977) had 

recornmended direct election in his 1977 review of the Municipality of Mebopolitan Toronto for 

the Provincial government, but it was not implemented until 1988. Ironically, while direct 

election was implemented to increase the govement's accountability to the electorate, in fact it 

constituted a crisis of democracy, as the general public became increasingly confused over which 

level of government was doing what. To that extent, local democracy was weakened. At the 

same tirne, direct election of Metro also created much conhision over why there were so many 

layers of govemment. Metro eventually became a scapegoat in the 1990s rhetoric of govemment 

ovenpending and "too much goverment" (discussed in more detail in Chapter 5). 

hterestingiy, many of the policy responses and ideological underpinnings of Toronto and 

Ontario's govemance during this era were out of sync with the political response to the Fordist 

crisis sweeping though much of North America and elsewhere. The variously labeiled neo- 

conservative and neo-liberal agendas of Reaganisrn, Thacherism and Muironeyism - which 

focussed on the benefits of freer trade, the need to control growing govemment debts and 

deficits, the necessity of downsizing and rethinking the role of govemment generally, and the 
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preeminence of fiscal and monetary policies designed to restrain inflation - were the emerging 

and dominant international tiscal objectives. However, these ideas seemed to have had little 

resonance for Ontario govements, wfiich (as Cameron and Simeon, 1997, argue) were 

"ideologically offside". At the same time, however, it can also be argued that local and 

provincial governments (like Ontario) were left with having to fil1 the "spending vacuum" lefi by 

federal cutbacks to the welfare state which had begun under Mulroney in 1985 (the implications 

of which will be discussed m e r  in Chapter 4 and 5). 

For example, uniike their federal or international counterparts, Toronto and Ontario 

govemments, were not cutting back on spending, but increasing both spending and bonowing. 

Moreover, the Ontario govemment (at least fomally) was pursuing a policy in contradiction to 

the rest of Canada on the Canada-United States Free Trade Agreement. The entire Province and 

the Toronto region, were arnong the most ardent opponents of the Free Trade Agreement. There 

were feus of deindusûialization, massive job loss in the manufacturing sector, and the loss of 

Toronto's statu as Canada's dominant economic centre. Toronto had always considered its 

economy as being relatively Unpermeable to international forces (Due, 1995), and community 

and business interests had generally been content with overall regional govemance and its level 

of services. 

Some saw Ontario's formal political response to freer trade as a last ditch effort to Save 

the National Policy, whereas others noted the gulfbetween Ontario's official response and the 

more informal lobbies of business. Although the Ontario Liberal govment ,  under Premier 
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David Peterson, formally voted against the Canada4J.S. Free Trade Agreement, there were 

powerful economic acton in the region who strongly supported increasing tiee trade with the 

United States. These supporters saw tremendous benefits for Ontario and Toronto fiom 

increasing integration into the North American economy. Notwithstanding the opposition to the 

Free Trade Agreement, Toronto was still far fiom crisis in the late 1980s. Although fean began 

to surface about the adjustment costs of free trade and the effect on the non-productive aspects of 

the economy (such as the real estate market), few predicted an economic cnsis. 

What Made it Work 

Over the 44 year period fiom 1945 to 1989, the Toronto region underwent a significant 

transformation which completely altered its character. From a rather sedate image in the 

imrnediate postwar years, the region not only consolidated its position as the dominant financial 

and industrial centre of Canada, but it also acquired a reputation as a safe, equitable and vibrant 

city-region in which to live. Despite its rapid ascendance in stature it did not succumb to many 

of the social and economic disparities besetting other large North American city-regions. 

While many external and unforeseen forces have made the region 'work', a crucial part of 

its success c m  be attributed to key elements of the mode of regdation operating at the urban 

scale. These elements created the right conditions for production, and for a new and positive 

balance between production and consumption, on which stable long-term economic growth 

arguably depends (see Table 5 for a simimary). 



One of the principal and unique institutional innovations was the Municipality of 

Metropolitan Toronto, which can be regarded as a key component of the Canadian Fordist 

regime of accumulation. Tme, Metro was assisted by federal and provincial initiatives and 

numerous private actors, yet Metro was the pnmary institution through which land use planning 

and urban infrastructure development most conducive to Fordist production and consurnption 

took place. Moreover, Metro played an essential role in the functioning of the welfare state: not 

only as  a beneficiary of federal and provincial programs, but also as a innovator of unique urban- 

based postwar development policies. In tandem with federal and provincial welfare state 

policies, Metro welfare expenditures and policies also helped to u n d e d t e  the consumption 

nom and promoted a climate of confidence in which regular, long-term productive invesaent 

was feasible. 

As we saw in the planning stages of Fordism, the Metropolitan govenunent (in concert 

with the Provincial and Federal governments) made a conscious decision to invest in the 

infiastructure (such as artexid roads, airports, tnuik sewers, water mains, bridges, waste disposal 

systems and schools), which was vital to the growth of the private sector but often unprofitable 

for the private sector to undertake without public involvement. Metro also deliberately managed 

regional land use planning and economic coordination, partly through its funcihg of the Toronto 

Area Industrial Development Board (one of the few regional economic institutions like it in 

North Amerka), and partly through its liaison with local area municipalities. It was these 

municipalities that were the primary actors responsible for zoning the type of industrial land that 

was in demand, most notably large tracts of highway-accessible servicecl industrial land on which 



low-density, spread-out, single-level industrial buildings could be built and expanded. 

As we saw thruughout the period, Toronto's industrialization was shaped (both inter- and 

intra-regionally) by a broad range of economic, industry and governrnent forces. Industrial land 

use patterns were linked to the organization of production which in turn was related to the scale 

of production, and which in M e r  tum was related to the size of the markets. Over time, the 

gradua1 shift of rnanufacturing industry to more suburban parts of the region was partly a result 

of increased public investments in suburban infiastructure and partly the result of an increased 

tendency of producers to mechanize (use more rnachinery and equipment per dollar of output). 

This in tum resulted in a demand for larger land parcels followed by a move to the more 

suburban parts of the region, or to areas outside the region. Protected tariffs also shaped 

Toronto's industrialization, first by fostering domestically owned manufacturers which were 

dependent on tariff protection, and second by encouraging foreign-owned (particularly U.S. 

owned) companies to establish branch plants behind Canada's tariff walls. 

What this meant for Toronto's particular form of industrialization was that most of the 

branch plants never fully hit their Fordist production smde in this period. Most were relatively 

mal1 and produced a diverse range of products for the domestic market. To that end, these 

plants were relatively inefficient when compared to their U.S. cornpetitors with superior 

technology, better quality products, cheaper production costs and larger scale economies. 

The automotive industry was the exception. Certain features of this sector made it unique 
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arnong Canadian industries, including its two-stage transition fiom a branch plant industry to a 

cornpetitor in the global econorny. As we saw, the first major change occuned in 1965 when the 

Auto Pact forced the rationalization of the industry and its fiirther integration into the North 

Amencan economy. The Auto Pact, as a key element of the mode of regulation, was 

international in scope, but more importantly, it was the active creation of two national 

governments and contained key safeguards to guarantee a minimum level of automobile 

production in Canada. These safeguards were of particular benefit to the Toronto regional 

economy throughout the late 1960s and 1970s. The industries' fortunes changed during the late 

1970s and early 1980s, however, when the industry was thrown into crisis by fundamental 

restnicturing occurring in world markets. Most of these changes had sorted themselves out by 

the 1980s, however, as investment in new technology and plants in the Toronto area (particularly 

investment by Asian auto firms) gave an enormous boost to the regional economy. While there 

were now new econornic forces at work which attracted substantial new investments to Toronto 

in auto assembly, to some extent, the conditions secured in the Auto Pact had also played a role 

in the auto industry tumaround. 

In other ways, however, the Auto Pact aiso contributed to a future crisis. As a formal 

agreement, it both reflected and promoted a hdamental realignment of the Ontario economy, 

easing the path towards the elhination of protected tariffs in other industries. Proponents of fkee 

trade in the 1980s used the Auto Pact as an example of how free trade would work, but the Auto 

Pact, as an international mode of regulation, was much more "rnanaged" than anything proposed 

in the FTA (Holmes, 199 1). 
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On the consumption side, Metro, in concert with more senior levels of govenunent, 

provided the infrastructure necessary for private housing production to flounsh, albeit low- 

density, dispened car-oriented suburban development. This type of development was 

particularly suited to the mass consumption of durable goods such as cars, electrical appliances 

and recreational equiprnent, thereby helping to maintain the equilibrium between production and 

consumption, even while this spatial pattern of development would later be viewed as increasing 

the fiscal stress on the local state in the Greater Toronto Area. 

The consumption needs of the region's workforce were met in other important ways as 

well. Fint, at the firm level, these needs were met through the institutional arrangements struck 

betwten workers in the private collective bargaining process. This played a part in maintaining 

the levels of consumption of wage earners. Later on, Canada's form of Fordism was extended to 

workers outside the factory in the form of an expanded welfare state, which had more or less 

been regularized by the late 1960s. Because they were secured in a federal system, "national 

standards" for welfare, education, health care, old age secmity and child benefits were crucial 

manifestations of the nghts of national citizenship (Aibo and Jenson, 1997). 

Metro was itself an important part of the Canadian welfare state. More than just a 

conduit through which federal and provincial social programs were delivered, Metro was also 

setting urban social policy. By the 1960s, Metro had already begun to address social and 

economic inequities that were more specific to the unique spatial needs of urban areas and had 

taken steps to prevent the formation of a "hollowed-out" urban core so prevalent in many other 
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North Amencan cities. Metro's contribution to the social wage through its legislative ability to 

pool property taxes and redistribute educational and social service programs on a city-region- 

wide bais was especially effective during times of economic downtum (such as in the 1970s and 

early 1980s), mitigating the effects of recessions and thereby enhancing the overall 

competitiveness of the region. Other institutions of federalism also benefited Toronto. These 

included the Canadian state's investment in prograrns to suppon an increasingly piuralistic, 

multicultural and multiracial society which contributed to a social fabric charactenzed by 

tolerance and diversity. 

Not only did the region benefit from national welfare spending and benefits of federalism, 

but Toronto, as a local state, was also an important contributor to the nation's economic and 

social viability, through interprovincial equalization payments and the resulting interregional 

income redistribution. Toronto also helped advance the political arrangements of federalism 

through the region's contribution of tax revenues to both Ontario and Ottawa. There was a 

spatial compromise, then, between Toronto and the needs of the whole nation: throughout this 

period, Toronto generally accepted its inter- and intra-redistributional role, so that while Toronto 

may have benefited eom the national system, it also contributed significantly to it. 

As we saw, the economic profile within the region was perhaps less stable than the 

institutional arrangements during this period. For example, the impact of the relocation of the 

manufacturing sector tu the urban f i g e  was offset to some extent by Metro's contribution to the 

social wage. However, near the end of the 1980s, neither the local nor provincial govemments 
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were addressing the full consequences of this spatial dynamic. In fact, the state made decisions 

which actually fed into the looming regulatory cnsis by contributing to the municipal 

fragmentation of economic development and ignoring the servicing and planning needs of the 

region as a whole. 

In the next two Chapten, we will see how the region entered into a period of crisis and 

instability as the forces - both intemal and external- came together in such a way as to 

undermine the foundations of its earlier success. This constituted a major challenge to existing 

regional structures, functions and jurisdictional boundaries. Those same institutions that had 

regulated the region's contradictions would be soon implicated in its cnsis. 



TORONTO'S ECONOMIC CRISIS A N D  THE SHATTERING 
OF REGULATORY CONFIDENCE (1989-1 994) 

Introduction 

In Chapter 3, I demonstrated that links between the mode of regulation and the accumulation 

system helped to stabilize the connection between production and consumption during Toronto's 

particular form of Fordist postwar development. M e r  1975,I suggested that the links between 

the forms of regulation operating at the urban scale and the local accumulation system began to 

unravel, but nevertheless were linked, although more weakly than in the previous 30 years. At 

the same time, 1 pointed out the inherent contradictions that were starting to emerge in the 

particular institutions operating at the urban scale which eventually led to the simultaneous 

rethinking of the structures, functions and jurisdictional boundaries by the rnid 1990s (which I 

examine further in Chapter 5). 

in this Chapter, 1 provide further context for the 1995-1998 Toronto govemance 

reexamination and reorganization. 1 will suggest that it was accelerated by the severe economic 

downtum and slow and uneva economic recovery which Toronto expenenced between 1989- 

1994. Evidence exists to suggest that this economic downtum was more than cyclicd, but rather 

a f U y  manifest structural crisis in which extemal forces (such as national fiscal, monetary and 
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trade policy; globalization and progressive continental integration) came together in such a way 

as to increase both the volatility of the Toronto economy and its vulnerability to extemal forces 

(Gertler, 1998). 

1 will argue that these extemal forces had an impact on the politics and institutions of 

Canadian federalisrn which in turn affected the governance of the Toronto region. The relative 

difficulty with which the region recovered from the previous 1980s boom lent itself to a more 

vocal questioning of the role of the state in managing the economy. One persuasive argument 

(especially among traditional economists) was that the forces associated with globalization were 

placing more limits and constraints on national govemments while at the same time rendering the 

policy tools ûaditionally associated with provincial and local govemments (such as education 

and health care) more important." Such thinking led to a growing conventional wisdom among 

politicians - of al1 political stripes - that the most appropriate response to these forces was, 

among other things, to M e r  decentralize responsibilities in the Canadian system (Cameron and 

Simeon, 1997; Peck, 1996). 

As a political strategy, decentralization also appealed to federal politicians because it was 

seen as an effective way of fmessing the "distinct society" or "provincialist" aspirations of 

Quebec, of meshing nicely with the traditional orientations of many other provincial 

" Jessop aiso makcs thk argument As mentioncd in Chapter 2, Jessop (1 99 1, 1994,1995) Juggests 
h t  the forces associated with giobalization are linked to a progressive "hoilowing out" of the 
nation state whiIe at the same time placing additional pressure on local governments m what he 
refers to as the ascendance of the "Local Workfarist Soite". 
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govemments, and of appearing more in tune with the implementation of aboriginal self- 

government. Furthemore, it was strongly supported by leaders of the business community who 

equated it with the necessity to "shrink" governrnent 18, particularly in light of their concem over 

the deficit and debts situations of federal and provincial govemments (Gibbins, 1996). In that 

respect, it was aIso conveniently consistent with the neo-conservative ideology sweeping many 

parts of the Western world. 

Indeed, one implication of decentrakation in a federal system with a highly complex and 

advanced system of intergovemrnental transfers, was the tendency for more senior levels of 

governrnent to off-load fiscal problems onto other levels of govemment and other transfer 

agencies such as hospitals and school boards. For example, the unilateral decision by the federal 

government under Brian Mulroney's Consexvative govemment to place a cap on the growth 

payments under the Canadian Assistance Plan to those provinces not receiving equalization 

payments (British Columbia, Alberta and Ontario) had enomous financial consequences for the 

provinces, especially Ontario. When the federal Liberals came to power in 1993, they continued 

this policy and in 1 995, the Federal government decided to wrap its Established Programs 

Financing (EPF) for health and education and the Canada Assistance Plan (CAP) for welfare into 

a smaller block fund transfer, the Canada Health and Social Transfer (CHST). The prograxn gave 

provinces more flexibility in program design, but reduced cash transfen by 15.2 per cent, or $7 

billion for 1996-97. The program began on April 1,  1996, and the obvious result has been the 

Ten provincial pmgrams in conventionai political discourse are o h  believed to constitute less 
govemment than one nationai one. However, as Gibbins (1996) nota, decentraikation should not 
necessarily be equated with the "shrinking of government". 



continued downsizing of the federal govemment and the downloading of financial 

responsibilities from the central state to provincial, regional and local govemment. However, 

decentralization of responsibilities also has resulted in a decentralization of major delivery 

systems to local or subregional levels which do not necessarily correspond to provincial or 

municipal mandates and responsibilities. This has, in some instances, led to an offloading of 

financial and social responsibilities f'iom the state to the farnily and local community. 

Added to these decentralization and downloading trends has been an increase in the social 

diversity of many dimensions of social life (both empirically as in the case of Toronto and 

perceptually among the Canadian public). This in tum brought with it a great many more highly 

specialized and targeted social programs and a much greater mix of delivery systems, including 

more publidprivate partnerships regarding the delivery of social insurance programs (Biggs, 

1996). 

The challenge for city-regions like Toronto, t h n ,  has not only been how to accommodate 

this social diversity in an era of fiscal restraint, but also how to govern the city-region in light of 

trends like the decentralization of semice delivery systems, the downloading of (some) financial 

and social responsibilities, and also the offloading (in the sense of the state) of responsibilities to 

the farnily and comniunity. Almost overnight, local pvenunents have wimessed a change in the 

traditional mles of postwar govemance, but not necessarily the policy, financial or monitoring 

instruments to sort out new and emerghg problems. 
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In the case of Toronto, 1 will argue that during the initial stages of the early 1980s 

recession, Toronto, as a local state, was able to manage the increased burdens placed upon it. 

However, because no corresponding initiatives were forthcoming Erom more senior levels of 

government or non-state actors, the ability of the local state to support the increasing demand for 

social services eventually collapsed. By the beginning of the 1990s, state fiscal problems had 

become more apparent. This in turn heightened local concems about the extent to which the 

local state could manage the economy and affairs of Toronto society. For example, a nurnber of 

regional actors began expressing concems about the regional property tax system and goveming 

structure. First the business community (Board of Trade of Metropolitan Toronto, 1993; 

Trimmer, 1994) began to question the efficacy of regional govemment; then the general public 

began to express concem over the necessity of regional govement. This became particularly 

evident in the City of Toronto's non-binding referendum result during the municipal election of 

November 1994, in which a majority voted to abolish the metropolitan level of government 

(discussed M e r  in Chapter 5). 

It was in this five year penod (1989-1994) that the region entered into a period of true 

cnsis and instability, as the forces - both intemal and external- came together in such a way 

as to undermine the foundations of the region's earlier success. The next two sections of this 

Chapter will provide m e r  evidence to support this argument. 1 will f h t  examine features of 

Toronto's particular Fordism in crisis fiom the production side. Then 1 will review this same 

period fiom the consumption side, in which 1 also address some of the governance issues 

emerging out of this period in Toronto's history. But tint, an overview of some empirical 



evidence on a regional economy in crisis. 

Features of Toronto's Fordism in Crisis '' 

As discussed in Chapter 3, Toronto witnessed a remarkable economic boom after the 1980-1 98 1 

recession. Al1 industries participated in the expansion and job growth occurred in ail 

occupations. Estimated red annual metropolitan growth rates remained above 5% between 1984- 

1988, while the unemployment rate shrank fiom a high of 1 1% in early 1983 to a low of 3.2% in 

1988 (Municipality of Metropolitan Toronto, 1989). 

By the end of 1988, few questioned Toronto's economic dominance in the national 

system and its status as Canada's preeminent urban centre. The region was home to one-seventh 

of Canada's population, but one-fifi of its economy, and one in six Canadians found 

employment in the region. Toronto's share of the nation's manufacturing jobs approached one- 

fifth, while financial service jobs were at one-fourth of that sector's national employment 

(Gertler, 1994a). The region consolidated its reputation as a national and international 

transportation and communication hub. Nearly 40% of the largest 500 companies in Canada 

were headquartered in the region, including most of Canada's investment houses, banks, pension 

fùnds and trust companies. In 1988, the region generated about 75% of Ontario's and about one- 

j9 h this economic analysis of the Toronto region, the author relied heavily on the aggregate work 
of the Boston Consulting Group (1995); Bromley (1994a, 1994b); Gertler ( 199 1; 1994a; 1 W6a; 
1996b; 19%); the M~uicipality of Metropoh Toronto, Metro Economic Devehpmcnt Division 
Economic Information Year-End Reviews (1992- 1997); and the Ontario Ministry of Finance 
( 1995a; 1995b). 
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third of Canada's cultural sector revenues (Ontario Ministry of Finance, 1995). By al1 accounts, 

the Toronto region was a dominant economic force in the nation. 

However, the end of the 1980s brought a sea change which began to threaten the region's 

continued prosperity and challenge its economic dominance in the Canadian system (Gertler, 

1 994a). In late 1 989 the region (and indeed the country) plunged into deep recession. Between 

1989 and 1992, more than 180,000 jobs were lost in the Greater Toronto Area, which was over 

halfof al1 jobs lost throughout Canada during this penod. Between 1990- 1992, Toronto lost 

nearly 10% of its empioyrnent base. By September 1992, the Toronto CMA unemployment rate 

had reached a high of 12%.* Most of the occupational loss was in the clencal, processing and 

construction sectors, although higher-value added occupations, such as rniddle management 

positions were also "downsized." 

The recession lasted formally until the end of 1992, after which tirne, Toronto began to 

show signs of economic recovery. Productivity levels in 1994 began to retum to 1989 levels, but 

the consumer sector showed few signs of life. The unemployment rate in the Toronto CMA was 

still higher than Ontario and Canada as a whole which, according to Gertler (1994a), was the first 

t ime this had happened since the Federal govemment began recording labour force statistics for 

urban areas. Moreover, the types of j obs lost were full-the and being replaced by part-time and 

iess stable ones. In fact, the percentage of part-time employment between 1989 and 1996 

The Toronto CMA unemployment rate went fiam a low of 3.2% in 1988 to a high of 12% in 
1992. 
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increased fiom 16% to nearly 2 1 % (Municipality of Metropolitan Toronto, 1997). More 

disturbing was the BCG (1995, p. 4) finding that much of the GTA's workforce was sitting idle. 

In 1995,8.7% of the labour force between 20 and 60 were unemployed, with another 13O.OOO 

people 'ho longer seeking work". While the process rnay have been ongoing since the mid 

1970s (according to the Social Planning Council, 1992), it was reaily after 1994, that the gaps 

between export growth and local domestic spending, good jobs and bad jobs, and the rich and the 

poor became evident. It was in this penod that the regional economy began to clearly exhibit the 

existence of a split between the production and consumption spheres of the economy. 

Production Dynamics 

As mentioned above, output and productivity in 1989 declined in most secton, however the 

manufacturing and construction indusmes were the hardest hit." Gertler (1 994a) has shown that 

the manufactwing sector actudly went into recession before the other sectors in the Toronto 

region. Total manufacturing employment reached its post-1982 peak of 427,500 in 1987 and 

then declined 30% to an employment total of 303,100 in 1993. His analysis of employment 

change b y major industry suggests that this rate of decline was particularly rapid since 1 990. 

That the decline in manufacturing employment was to some extent out of sync with the 

business cycle suggests that the manufacturing sector was undergoing more than a cyclical 

61 Between 1989 and 1992,50% of al l  lost jobs in the Greater Toronto Area occurred m 
manufacnuing (Ontario Ministty of Finance, 1995). 
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downtum. As discussed in Chapter 3, manufacturing in the Toronto region had been undergoing 

fundamental restnicturing at least since the early 1980s. Part of this restructuring was linked to 

broader changes in the nature of capitalist competition which had been ongoing for at least a 

decade; and part of it was either triggered or accelerated by more recent foreign and domestic 

macroeconomic events, including initiatives under Brian Mulroney's Conservative govemment 

in trade, rnonetary and fiscal policy. 

The signing of the 1988 Canada-US Free Trade Agreement and the increasing degree of 

global competition and continental integration it represented, certainly had an impact on the 

Toronto economy. It would be an oversimplification to suggest that the FTA (and later NAFTA) 

was responsible for al1 plant shut downs, relocations or major corporate rationalizations; 

however, most regional economists now agree that the removal of tariffs in previously protected 

sectors was at l es t  in part responsible for setting in motion a series of industrial and corporate 

restructurings (see for example BCG, 1995; Brodey, 1 994a; Gertler, 1 994% 1 996c, 1998; Slack. 

1995). 

US-based branch plants in prevîously protected sectors became much more vulnerable to 

closure or 'downsizing' after the signing of the FTA, especidly those between 10-1 5 yean old in 

mature, labour-intensive sectors produchg a wide range of standardized products in relatively 

mal1 production nuis. As demonstrated in Chapter 3, many of the region's pre-FTA 
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manufacturing plants62 were geared to supplying the srnall domestic economy and were relatively 

inefficient when compared to US companies with pre-existing cornpetitive advantages based on 

superior technology, cheaper production costs or scale economies. Therefore, with tariffs 

removed under FTA, US multinationals with Canadian branch plants suddenly had more options. 

In some instances, they chose to close their relatively inefficient Canadian operations and serve 

the Canadian market fiom their US-based location. In other cases, they reconfigured their 

Canadian operations to be part of a continentally rationaiized production system. This ofien 

involved narrowing the line of products they rnanufactured in Canada and thus the number of 

jobs in the region as well (Gertler, 1994a). Ln many cases, decisions to close down, relocate or 

rationalize plants were m e r  eased because branch plants tended to reiy less heavily on local 

supplien than did their Canadian counterparts; hence they were fieer to seek locations (either 

within the region or beyond) with cheaper production inputs (such as cheaper labour, 

inexpensive industrial land, and lower corporate and property taxes) (Gertler, 1 99 1 ). 

Canadian-based fims also began to decline after the signing of the FTA. Some closed 

because they were simply unable to compete against their stronger, more efficient US producers 

(or defend their own domestic market against foreign producers). Other firms, particularly those 

in labour-intensive industries such as food processing, clothing, electronics and automotive parts, 

closed down and relocated either to suburban locations within the region (or just beyond) to take 

advantage of cheaper industrial land in larger parcels, or to sites outside the country to capitalize 

" The exception was the automobile sector which bad restructurcd eariicr after the signing of the 
1965 Canada-US Auto Pact. 



on cheaper labour costs available in such places as the Southem US or ~ e x i c o . ~ ~  

Indeed, thc plant shutdowns and relocations had a significant impact on the spatiai 

organization of manufacturing firms within the region (and beyond it). A study conducted by 

Bemdge Lewinberg Greenberg Dark Gabor Ltd. and Gertler (1995) found that the majority of 

temporary and permanent layoffs in manufacruring between 198 1 - 1994 (with the majority of 

those being between 198% 1994) occurred in the City of Toronto proper (primarily) and the older 

suburbs of Scarborough, North York and Etobicoke. Thus those sarne suburban municipalities 

(North York, Scarborough, York and East York) which had boomed during the postwar branch- 

plant era, were now left with a larger than desired inventory of older industrial sites (and a 

declining tax base). 

While some of these plants may have relocated on their own accord, othen were wooed 

by business recmitment offices fiom other jurisdictions. A 1995 study on the Toronto area 

econorny by the Boston Consulting Group found that since about 1989, several state and 

provincially fimded econornic development offices had moved into the region with the sole aim 

to convince new and expanding local businesses to relocate to their jwisdictions. These offices 

typically targeted key sectoa like auto parts, plastics, food processing and biotechnology. For 

example, the Toronto-base State of Michigan business recruitrnent office claimed to have helped 

" A recent (1998) study by the US International Trade Commission found that the numbcr of 
Canadian-owned duty-fiee maquiladora plants more than nipled from nine to thbty sincc the 
NAFTA came into effect . See McKenna, B. (1 998). "More fïrms flock to Mexico." Globe and 
Mail, (Wednesday July 8: A; Mg). 
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150 businesses to move in Michigan between 1989-1 994. Other state business recruitment 

offices in the region included the FIoRda Department of Commerce, the Georgia Department of 

Industry, Trade & Tourism, the State of Illinois Canadian Office, the State of New York and the 

State of Ohio Canada Trade Office (BCG, 1995). This type of inter-urban cornpetition or what 

Harvey (1989b) considers evidence of "entrepreneurial urban govemance" was a relatively new 

phenornenon in Toronto. Up until the late 1980s, Toronto, as a local state, had more or iess taken 

its key sectors for granted. B y the same token, Toronto's economic development agencies had 

not themselves engaged in this particular type of urban entrepreneurialisrn (although there were 

other types discussed below) which was practised much more aggressively by US city-region and 

state economic development agencies. This was in part because of the legislation goveming 

Ontario municipalities. In particular, the Mutzicipal Act which prohibited municipalities from 

expressly offenng tax breaks to businesses or other incentives such as fiee serviced ifidustrial 

land to lure business to their municipalities (although often this was done, see below). 

Aside fkom business recruihnent functions, the BCG (1995) study also found that many 

US city-regions had taken a much more coordinated approach to regional business attraction and 

retention, marketing, and research than had been done in the Toronto case. The Greater 

Richmond Area Partnership and the Greater Phoenix Econornic Council (GPEC) were offered as 

two examples of regional bodies offering a single, coordinated approach to investment attraction, 

including a central agency for providing information to prospective industfy. The fact that the 

Board of Directors of these regional badies included both public and private sector 

representatives was seen as an important way in which the city-region could leverage new kinds 



of funding and expertise. 

In contrast to the more coordinated approach of these bodies, BCG (1995, p. 3 1) fond  

that the Greater Toronto Area had "no identifiable voice" for economic development and that the 

region's profile was severely "diminished by fragmented and uncoordinated economic 

development efforts." Out of the then 30 municipalities in the GTA, 25 had full-blown economic 

development departments focussing on the full spectrum of economic development activities 

("everythng from small business incubators to full-blown international marketing campaigns"). 

Total staff amounted to over 156 full time employees and a total annual budget of $17 million. 

These municipal level activities were in addition to the over $600 million annually that the 

Province's vvious ministries ven t  on economic development activities in the GTA and the 

1,150 provincial staff involved (GTA Task Force, 1 996, pp. 67-69). 

Toronto's hodge-podge of econornic development efforts was achially contributhg to 

unproductive intra-regional cornpetition and what BCG (1 995) called "subscale operations that 

provide little oppomuiity to develop specialized expertise." BCG made recornmendations for the 

GTA to adopt a public-private partnenhip modelled d e r  the US examples. Since the BCG 

report was published, the Provincial Office for the Greater Toronto Area has revised the Greater 

Toronto Economic Partnership mode1 which was oripindly established in 1992 and initiated the 

Greater Toronto Marketing Alliance, a public-private partnership with the aim to ''attract jobs 

and investment in the GTA" (discussed in more detail in Chapter 5). 
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Harvey (1 989b, p. 7) interprets the (re)fonnation over the last decade of these types of 

public-private partnerships as the centrepiece of the "new entrepreneuriaiism" in which 

"traditional local boosterism is integrated with the use of local govemental power to try and 

attract extemal sources of funding, new direct investrnents, or new employment sources". Of 

course, the formation of public-private partnerships for the purposes of local economic 

development is far fiom new. As we saw in Chapter 3, the Municipality of Metropolitan Toronto 

hnded over 75% of such a partnership in the form of a gant to the Toronto Area Indusmal 

Development Board (TAIDB) for the purposes of attracting and retaining branch plant 

rnanufacturen throughout the postwar era. The fact that these public-pnvate partnerships are now 

receiving much theoretical and political attention has more to do with the disenchantment with 

the state in the 1970s and with markets in the 1990s than it does with their novelty, because such 

institutions had never really disappeared? 

In Toronto the recession certainly had an impact on the confidence of local govemment to 

facilitate local economic development. By 1994, there was still liale understanding of what 

leverage local government had in terms of fostering or retaining economic development. High 

property tax levels were stiil the focus of much debate in local planning and business circles 

(discussed further in Chapter 5), while local area municipalities began revisiting traditional free 

market approaches to local economic development. For example, in 1994, the City of Vaughan, 

a suburban municipality on the h g e  of the Municipality of Metmpolitan Toronto, began an 

" Jessop (1998) d e s  this point in a ment article on govtfflilllce and economic dcvelopmmt. 



-1 19- 

aggressive advertising carnpaign to lure business away fiom other parts of the GTA; in particular 

Metro. Amed with a slogan, "the City above Toronto", Vaughan took out a senes of aggressive 

(and, to many, offensive radio ads) running d o m  Toronto and h~mpeting Vaughan's low 

property tax advantages. 

In the sarne year, the Board of Trade of Metropolitan Toronto published an influential 

report, Killing the Golden Goose: how high property tares are suppressing Metropolitan 

Toronto S economic recovery, in which the Board argued that taxes on business in the 

Municipality of Metropolitan Toronto were hi& when compared to businesses in neighbouring 

municipalities and that this tax gap was suppressing the economic recovery of the region. The 

report recomrnended reforming the assessrnent system to bring a greater balance between the 

different classes of property tax within the region, providing a uniform provincial business 

property tax rate for education, and removing a11 welfare fbnding fiom the property tax. Further, 

the Board recornmended the launch of a provincial task force on Metro's cornpetitiveness. The 

report and its positive reception by the business community and the media proved to be an 

important factor in the Province's decision a year later to set up Lie Task Force on the Greater 

Toronto Area (discussed fûrther in Chapter 5). 

The Toronto economy, the Free Trade Agreement and later the North American Free 

Trade Agreement were indeed significant forces. However, other domestic and foreign 

macroeconomic events were also significant. Gertler (1 994a) has noted that the major downtum 

in the US business cycle, which happened soon d e r  the Toronto region went into recessionary 
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crisis, hit many of Toronto's producen who were tied to Amencan markets. Further, Canada's 

monetary policy - the setting of high real interest rates, a persistently high Canadian dollar 

during the late 1 %Os, and a new feded Goods and Services Tax - played a part in cooling 

d o m  Toronto 's booming 1 980s economy. Over the 1 987- 1 989 period, for example, inflation 

was running a full percentage higher in Toronto than in the rest of Canada which was one 

primary reason the Bank of Canada moved to jack up interest rates. Bromley's ( 1994a) analysis 

of the capacity constraints and the resulting high transportation, housing, ofice and labour 

market cost increases during the 1980s boom, helps in part explain the Bank of Canada's hi& 

interest rate policy which contributed significantly to Toronto's deep and prolonged recession. 

Added to these events was the influence of longer-term changes taking place in the name 

of capitalist competition (see for example Piore and Sabel, 1984; Scott, 1988; Gertler, 1992, 

1996, 1998; Best, 1990; Schoenberger, 1997; Storper, 1997). These changes were discussed in 

Chapter 2. However to bnefly summarize, they refer to the widely documented move away £iom 

an old style competition in which firms compete more on cost for a limited number of 

standardized products, to a new type of cornpetition in which f m s  compete more on product 

quality, on-tirne delivery, time to get to the market and responsiveness to changing consumer 

tastes. Cost is still important, but so is quality and product distinctiveness. The drive towards 

higher quality and quick tumaround has led many firms to adopt more advanced computerized 

processes to gain a cornpetitive edge. In the case of Ontario, for example, Gertler's (1995, 

1 W6c, 1998) empirical examination of the adoption of more advanced rnachinery technology in 

both traditional and resource-based manufachiring sectors (food, plastic products, clothing, 
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fumiture, primary metals) and more technology-intensive sectors (motor vehicles, automotive 

parts, electrical and electronic products), suggests that Ontario firms6' appear to be investing 

more heavily in upgrading their production processes rather than simpiy expanding their 

production capacity. Moreover, Gertler sees this trend as having gathered steam, particularly 

since 1990 (Gertler, 1998, p. 12). 

At the same that many fims are upgrading their production processes, they may not 

necessarily be engaged in training their workforce. O'Grady (1 994) suggests that the narrow 

range of bargaining options available to labour and management has actually impeded the 

adoption of new forms of stable, cooperative relations between management and labour; 

cooperative relations which he suggests are an important part of a firrn's competitive strategy 

under the ''new" cornpetition based on different principles of production. 

Aside nom technological improvements, interactions based on relationships of trust built 

up over time are recognized as an important competitive strategy, both at the workplace level and 

between firms. At the heart of many of these changes has been the idea that innovation and 

production have become more social (Sayer and Waker, 1992; Saxenian, 1994). Focussing 

specifically on innovation, for example, several authors (Dosi, 1988; Lundvall, 1988; Freeman, 

1988), have pointed to the importance of understanding network based social interactions as a 

key part of  the innovation process. Many incremental improvements in products and processes 

65 Although Gertler's work focuses on manufacturing nmis across Ontario, his research fïndings cari 
be extrapoiated and applied to the Greater Toronto Area given that many of îhc industries he 
studics (with the exception of nsource-based manufacturing) are weil cepresented m the GTA. 
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cm be realized through close and long lasting ties between workers, between buyers and 

suppliers and even cornpetitors. Thus in some cases firms have corne to realize that long-term, 

trust-based and interactive relations with their specialized suppliers are necessary in order to 

facilitate the fiee flow of propnetary information which is an important part of the innovation 

process (Gertler, 1998). 

To facilitate this type of collaboration, many fims have moved to make greater use of 

such institutional arrangements as strategic alliances, joint ventures and subcontracts and the 

just-in-tirne (JIT) system. The JIT system, for example, yields several benefits to a firm, 

including reducing inventory costs and space requirements, reducing labour time in production, 

and cornpressing order-delivery cycle times. Closer geographical clustering, then, becornes a 

much more fundamental requirement for JIT (and indeed network relations in general) to operate 

effectively (Schoenberger, 1997). 

Kow, then, have these changes affkcted producers in the GTA? Clearly the evidence is 

mixed and contradictory: some firms and industries have upgraded their technologies and/or 

adopted more network-based relations, while others have exhibited linle evidence of this. 

Despite the contradictory nature of the evidence to date, it can be argued that the changing nature 

of cornpetition has had implications for the geography of the Toronto region at three different 

spatial scales: the inner city, the metropolitan region and at the region-international interface. 

At the scale of the inner-city, for example, there is evidence that changes in the nature of 
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capitalist cornpetition are in part responsible for reproducing a unique economic geography in the 

central core. The prominence of financial and business seMces locating in the central area of 

Toronto is by no means a new phenornenon; however the study by BCG (1995) confimed the 

importance of these activities to the region's gross metropolitan product and the study suggests 

that, if anythng, higher-order financial and business senrices have become more centralized over 

time. Between 1989 and 1994, BCG (1995) showed how in fact, business and financial services 

were one of the fastest growing industries in the downtown core, despite a temporary slowdown 

during the 1990-1 992 recession. Technological change and increased productivity had already 

led to geographical reorganîzation of the finance industry in the early 1990s, as cal1 centres and 

back-office fûnctions consolidated to less expensive sites. The Canadian Imperia1 Bank of 

Commerce, for example, rnoved its cal1 centres to Halifax and Regina while the Royal Bank 

relocated theirs to Moncton, New Brunswick. However Toronto's financial core retained many 

of the higher-order corporate and head ofice functions. This is because the central core of 

Toronto (similar to other downtown districts like London and New York) continued to offer 

many strategic advantages for the higher-order functions of hancial and business f h s .  Face to 

face contact, access to human capital, institutional support and proximity to key clients, supplien 

and cornpetiton are al1 key factors in determining where these firms locate and where they cm 

be successfùl (see also Gad, 1985, 1 99 1 ; Sassen, 199 1 ; Lîzieri and Dobilas, 1995). 

In addition to the growth of higher-order hance  and business activity in the central core, 

recent evidence suggests that several unique industrial and quasi-industrial uses have begun to 

emerge in the older industrial sites located adjacent to the financial district. These inctude such 



-124- 

specialized and credve activities as film/television/video production and post-production 

companies, specialized computer software firms, graphic design, animation and fashion studios, 

and a variety of firms in the emerging multimedia industries. Brail's (1998) study on the 

emerging multimedia industry in Toronto, for example, confirms a strong pattern of geographic 

clustering of the multimedia industry in these older industrial districts. Brail's (1998) Toronto 

findings are consistent with patterns of clustering found in other older imer-city industrial 

district in North American centres such as San Francisco and New York. 

At the scale of the larger metropolis, the automotive and electronic industries have s h o w  

a strong imperative ?O cluster at this geographical scale. In the automotive sector Holmes (1 99 1) 

and BCG (1995) have demonstrated the establishment of more collaborative relations between 

buyers and suppliers. The autornotive assembly plants in the GTA now rely more heavily on 

suppliers to conduct research and developrnent as weli as work more closely with them to 

develop new automotive parts and assembly. For example, two of Ford's GTA-based plants have 

plans to contract a single supplier to finish the interior of one of its new year 2000 models 

(Gertler, 1998). To facilitate this type of collaboration, Ford, dong with other producers in the 

GTA, have rnoved to adopt the just-in-time (JIT) system with their suppliers of material inputs. 

In the GTA, executives in the autornotive industry have identified the importance of a more 

efficient regional transportation systern to facilitate jus-in-time delivery. Ready access to the US 

market and a good highway and railroad system are essential for just-in-time to operate 

effectively and these are factors in which the GTA has a signiscant geographical advantage over 

other places (although surface transportation woes carmot be ignorai). The fact that the GTA 



- 125- 

automotive cluster has become more collaborative and transaction-intensive can be seen in the 

fact that distributive services in the GTA (including dl modes of transportation service, 

wareholising and telecomrnunications) were the fastest growing sector in the GTA between 

1 984- 1 994, expanding b y 52%. 

Indeed, the network linkages between f m s  and their suppliers were not geographically 

limited to within the Greater Toronto Region, but were also intensikng beyond the region, the 

country and around the world. Gertler (1998) and Wolfe and Gertler (1 997) document the 

increasing linkages between Ontario and the US border between such industries as automotive, 

aerospace and t e l e c o m ~ c a t i o n s  in what is fast becorning lmown as the Great Lakes Region, 

an industrial area that spans the US-Canada border and contains large, integrated concentrations 

of industrial fims in Ontario and the states of Michigan, Illinois, Ohio, Indiana, among others. 

Courchene and Telmer (1998, p. 276-278) also provide evidence for the increasing 

integration of the Ontario economy into the North Amerïcan one. Looking at Ontario's exports to 

the rest of the world and its exports to other provinces, Courchene and Telmer (1998)'s analysis 

found that in 198 1, exports to the rest of the world and to the rest of Canada were roughly equal. 

However, by 1995, international exports had increased to about $140 billion, which was roughly 

three Mies the level of the rest of Canada exports. The rest of the world data includes exports to 

al1 countries, but most of d l  of Ontano's international exports are to the US, with the proportion 

of US to total Ontario exports having increased over the 198 1- 19% period. 
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In short, then, changes in the nature of capitalist competition in conjunction with other 

changes brought about by free trade and other forces have had enormous implications for the 

geographical organization of production within (and beyond) the GTA. While in some key 

industries (financial and business services), there has been a strong imperative for geographical 

clustering in the inner-city or downtown core, other key industries, such as the auto and 

electronic sectors, are organizing some of their key functions to operate within a broader, city- 

region scale as well as demonstrating increased ties to US markets and US sites or production. 

These changes in tum have led many researchers and economic policyrnakers to examine 

the necessary strategies required to facilitate new changes in capitalist competition. If indeed, 

city-regions like Toronto are the sites of dynamic econornic growth based on high-skilled 

workers and high value-added products and services, then surely when it cornes to evaluating the 

inputs necessary to produce a particular good and service cost is not the only issue. The cost of 

expensive inputs can be offset by higher productivity, which means that a region can pursue an 

efficient, productive and innovative econornic development strategy based on hi@-wages and 

hi& value-added goods and services. 

As this applies in the GTA, more and more policy makers are starting to explore some of 

the institutional supports necessary to facilitate this type of economic development. At the firm 

level, what are the key institutional supports? What about the role of the local and regional 

institutional context? What about the Province and the federal govemment? These questions 

only intensified as the disequilibrium between sites of production and consumption became more 



obvious. Who would look after consumption? 

Consump f ion Dynarnics 

indeed, the recession and other interna1 and extemal forces had a profound effect on the 

consumption dynamics of the GTA economy during the period of study. What we began to see 

during this period was how the sites of consurnption were being organized on quite a different 

scale fiom those of production. The disequilibriurn between the two in turn fbelled a politicai 

response consistent with developments in other western democracies. 

Needless to Say the sharp rise in unemployment, the decline in well-paying, full-time 

work, and the growing group of people "no longer seeking work", had a profound impact on the 

level of consumer spending. Retail sales in the Toronto region slowed d o m  considerably after 

1989. Further adding to the cutbacks in consumer spending was the fact that the region 

expenenced a "strong price adjustment" (Bromiey, 1994a). The soaring cost of housing, office 

space, salaries and wages in the late 1980s made Toronto one of the most expensive urban 

regions in North America (dong with Boston, New York and Lost Angeles). However, by the 

beginning of the 1990s, many of those price increases unravelled in light of painful deflation. 

Gigantic office tower developments (such as the Bay Adelaide Centre) spluttered to a hait as 

several large real estate development companies went banlaupt (i. e., Bramalea, Olympia & 

York); many hancial institutions ended up owning commercial properties they didn't 

necessarily want and in fact some collapsed on the basis of bad r d  estate loans. On the personal 
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&ont, many people's balance sheets changed drastically as they watched their house value 

plunge, tuming their houses into a liability rather than an asset. The loss of residential real estate 

values, which Bromley (1 994a) estimated to be about $60 billion in the GTA between 1989 and 

1994, had a significant wealth effect which nppled d o m  through al1 secton of the economy. 

Although the Toronto CMA still had a significantly higher average household incorne than 

Canada as a whole, the region went from having per capita retail spending above the Canadian 

average in the 1980s to below the Canadian average throughout the first five years of the 1990s. 

The planning approach of municipal govemment had a lot do with Toronto's real estate 

boom and subsequent bust. Throughout the late 1970s and 1980s, Toronto, along with other 

North Amencan city-regions, was seeking to gain a "cornpetitive edge" with respect to a 

consumerist style of urbanization: consumer attractions (sports arenas. convention centres and 

shopping malls), large-scale entertainment (ternporary and permanent urban "spectacles"), and 

the physical upgrading of the urban environment (including post-modemist styles of architecture) 

were al1 becoming important strategies in local economic development (Harvey, 1 W a ,  1 !Wb, 

1994; Jackson and Thrift, 1995; Miller, 1995; Sack, 1992; Umy, 1995). 

In the case of Toronto, the slowdown in economic growth and the 1980-82 recession, 

had prompted local governments to look for ways in which to attract the consumers' dollar to 

their region. The local area municipalities of Toronto and North York faciiitated investments to 

amact this dollar. This was done primariiy through their land use and planning f'unctions, such 

as providing increased flexibility through density bonusing for development proposais 
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inconsistent with existing height, setback and zoning requirements. The federal govemment was 

also a source of h d s  for the redevelopment of obsolescent harbour and railway lands under its 

control (Kieman, 1990). 

This "entrepreneurial" or "speculative" character of urban planning, we11 documented in 

the academic literature (see for example, Harvey, 1989b; Logan and Molotch, 1987; Magnusson, 

199 1) was in sharp contrast to the more controlled, comprehensive and managerialistic style 

characteristic of the postwar era. lust as a case was made in Chapter 3 for a comection between 

the managerialistic style of postwar planning and a more rigid "Fordist" production system 

backed by Keynesian state welfarism along with a growing federal system, so too can a strong 

case be made that urban entrepreneurialism was playing an important facilitative role in the after- 

Fordist transitional period (see Harvey 19894 1 989b, and 1 994). 

However, unlike postwar planning which seemed for a time to create a sense of stability 

in the urban system, entreprenemial planning had the opposite effect. Harvey (1 98%, p. 13) 

explains: 

The emphasis upon tourism, the production and consumption of spectacles, the 
promotion of ephemeral events within a aven locale, bear al1 the signs of being 
favoured remedies [for economic development]. . . . But they are highly 
speculative. . . . Put sirnply, credit-financed shopping mdls, sports stadia, and 
other facets of conspicuous high consumption are high risk projects that can easily 
fall on bad times and thus exacerbate . . . the problems of overaccumulation and 
overinvestment to which capitalism as a whole is so easily prone. 

Toronto was no exception (Ley, 1996). Much of the new "speculative" planning (whether 
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it was reducing the amount of property tax to be paid by massive sports arenas like the SkyDome 

or CO-financing an Olympic bid) amounted to a subsidy for the muent  at the expense of 

collective consumption and the working poor. 

This approach may have appeared sound during the booming 1980s' but its 

unsustainability became more evident once the recession hit. The ciramatic increase in the 

numbers of unemployed placed a heavy burden on the local state and al1 of the local state's 

comrnunity-based and govemment delivered social service programs. The financial 

consequences for local govemments were significant upward pressures on expenditures, 

particularly those related to general welfare assistance and at the same tirne. a steep decline in 

economically wlnerable revenue such as transit fares. The fact that senior levels of govenunent 

were giving no new money to respond M e r  increased local pressures. By 1995, the federai 

government had reduced its cornmitment to social welfare programs and the Province, under the 

NDP govemment, was cutting programs in its struggle to manage the growing deficit. 

Furthemore, the region's ability to cope with migration from the rest of Canada as well 

as immigration from other countries was becoming more limited during this period. This was 

especially the case if those immigrations coming to the region were unskilled or low skilled. 

Because of the nature o f  occupational change in the region over the last 10-20 yean, prospects 

for full-tirne, low-skill work were becoming more limited. This added M e r  pressures to the 

social welfare system to provide for those who could not support themselves. 
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Consequently, the burden of supporting victims of economic restructunng and recession, 

and of responding to social and demographic change, was falling more and more on the 

Municipality of Metropolitan Toronto. But Meuo was caught in a trap as it was not 

constitutionally, legislatively or financially equipped to address fundamental social problems, 

like poverty, but was increasingly called on to do so. In the area of homelessness, for example, 

federal and provincial cutbacks had required Metro to pick up the slack of an increasing case 

load. Frorn 1986 to 1992, for example, Metro had allowed discretionary funds to assist Welfare 

recipients with first and last month's rent. However, by 1992, budgetary pressures due to 

recession had ended this practice (United Way of Greater Toronto, 1997). 

The weakened financiai ability of the state (at al1 spatial scales) to cope with victims of 

the recession also heightened neoconservative ideological responses to the cnsis: in particular, 

local and regional governments became the scapegoats of economic uncertainty. Rather than be 

seen as part of the solution, the state was now part of the problem. For example, The Board of 

Trade of Metropolitan Toronto, once a key economic actor in the establishment of the 

Municipality of Metropolitan Toronto, was now calling for a reevaluation of the ''unacceptably 

high cost of govemance in the Greater Toronto Area" (The Board of Trade of Metropolitan 

Toronto, 1993). The continental economic context helps in part to explain this downward 

pressure on the 'cost of govemment', since the FTA and NAFTA had spurred 'tax cornpetition' 

between inter- and intrastate jurisdictions. Another key source for the Board of Trade, in 

particular, were the actions taken by the Provincial NDP, elected in 1990. 
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The first NDP budget, in 1991, sought to address the severe economic downtum with a 

traditional Keynesian counter-cyclical policy of increased spending, thereby increasing the 

provincial debt and deficit. This spending policy was in contrast to the increasingly dominant 

international fiscal orthodoxy as well as federal and other provincial govemment initiatives to 

cutback spending and balance the budget (Cameron and Simeon, 1997). By 1993, Premier Rae 

had become convinced that Ontario was up against the deficivdebt wall (Courchene and Telmer, 

1998). His response was a stringent restraint program, which cuiminated with a three-year 'social 

contract' designed to shave the public sector wage bill while minimizing job losses. 

In the selling his 'social contract' plan, Rae argued that federal policy change which 

capped the growth payments under the Canadian Assistance Plan (discussed above) were 

particularly severe for Ontario because social service spending had escalated thanks to the 

severity of the recession in Ontario. His arguments were supported by a series of studies done by 

Infometrica comrnissioned by the Rae govemment on the costs and benefits of  fiscal federalism. 

Mometrica found that in Ontario, CAP-eligible expenditures increased h m  just over $3 billion 

in 1988-9 to close to $8 billion in 1992-93. By 1995, the federal policy change was esthated to 

have cost Ontario $7 billion, and the feded share of welfare costs, once at 50 per cent, was 

down to 29 per cent (Cameron and Simeon, 1997, p. 175). 

The Rae govemment responded to these cutbacks with a theory labelled the "fair shares 

theory of federalism" or "balance sheet federalism.". The argument, developed out of the 

Momeârica reports mentioned above, suggested that Ontario was being discriminated against in 
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the way federal spending was allocated across Canada. The Province claimed that it was 

spending more than it should to support other provinces than it was receiving back fkom the 

federal government. Unemployment Insurance and Training, in particular, had been an area of 

intense federal-provincial dispute. The Province claimed that it received back far less than it 

gave the federal government to make the equalization system work. 

The implications of thîs argument for federalism were clear. As Carneron and Simeon 

explain (1 997, p. 1 76): 

It is a politics that emphasizes a 'balance sheet' approach to federalism and a 
focus on the province's own immediate interests. It is likely to temper willingness 
to support redistributive policies. And to the extent that fiscal restraint reduces the 
federal government's presence in the daily lives of Ontarians, it is likely to 
reinforce a shift of linkages and loyalties f?om Ottawa to the provinces. 

Just as growing "cooperative" federalisrn went hand-in-hand with the expansion of welfare 

during the era of permeable Fordism, so too a case can be made that the restnicturing of the 

welfare policies can be linked with increased tensions between federal and provincial programs 

(Peck, 1996). 

The politics of redistribution also could be seen at the scaie of the Toronto city-region. 

interregionally, policy makers and politicians in Toronto began to talk about the impo~ance of 

keeping ''Toronto tax dollars in the Toronto region as opposed to distributing to the rest of the 

~rovince".~ And withh the region, there was increasing resistance from the growing suburban 

Set  for example the Greatcr Toronto Co-ordnia~g C~mmittce, Rerhinking the Fundmentrnl: 
Provincial-Local Finances in the Greater Toronto Area (January 13,1995). 
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fnnge around the Municipality of Metropolitan Toronto against the creation of a Greater Toronto 

Area government, or for redistribution within the region, especidly concerning social programs 

(discussed further in Chapter 5). 

Conclusion 

As mentioned in Chapter 3, the Canadian economy had always been permeated by continental 

effects. However Toronto in the postwar era had been less permeable than other parts of Canada 

because of its economic diversity and richness of its institutions. Yet with the fiindamental 

realignment of the economy, and a crisis in those institutional and regulatory instruments which 

had previously regulated it, Toronto's permeability had become more obvious and its effécts less 

benign. Ironically, Toronto was becorning more like other regions in Canada (i.e., based on 

export-led growth without corresponding consumption, more cyclical and unstable). At the same 

time, Toronto seems to have retreated fiom its traditionai role in leading Canada's national 

development, becoming in some ways more like another part of Canada with al1 the 

accompanying demands. 

Thomas Courchene (1996) had asked the fimdamental question about the state of the 

nation: can we maintain an east-west social and political union on top of a north-south economy? 

By the end of 1994, the same question could be posed about Toronto, that is: can Toronto 

continue to be the engine of economic growth for the country through its redistribution and 

equalization function in a fiscal federal context when its economic fuel is increasingly drawn 
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from south of the border rather than from the hits of old national poiicies favourable to the 

region since Confederation? Indeed, the question was becoming more than an economic one; it 

was increasingly poli tical. Peihaps a more contemporary question was not can Toronto, but whv 

should it? 

The spatiai compromise, then, between Toronto and the needs of the whole nation was in 

jeopardy. In some respects, as we will show in Chapter 5, the rest of the nation still needed 

Toronto's wealth, but fiscal downloading and the region's growing ties to the US and beyond in 

some ways tempered Toronto's willingness to support redistributive policies, both with the 

region and outside of it. 



RESPONDING TO ECONOMIC CRISIS 
EXPLORING NEW INSTITUTIONS 

FOR GREATER TORONTO 

Introduction 

By the end of 1994 the Toronto economic region was at a cntical point in its history. It was 

either going to reinvent its governance mechanisms to address new social, economic and political 

challenges or risk losing its innovative edge and the social and economic benefits upon which its 

post-war reputation had been built. Intense political pressure fkom local Toronto acton and 

coalitions prompted the provinciai govemment6' under Premier Rae to announce, in 1995, its 

decision to establish the Task Force on the Greater Toronto Area. This Task Force was 

mandated to formulate a comprehensive policy rethink respecting the character and deve!opment 

of the region's economy. As a result of the announcement, there was optimism that this process 

would "chart a course for the new century" in light of the regions's past successes. 

67 One of the most signifcant acton in the choice-making proccss is the provincial govermnent. 
Municipaiities in Canada have no constitntional statu; rather they are crcated by, and subject to, 
the legislatures of the provinces by virtue of s.92(8) of the Co11~tinrtion Act, 1867. This 
constitutional origin of municipal governments, aspects of which have been fûily explored 
eisewhere, is worth mentioning here because it profoundly influences the inter-govemmental 
aspects of local governance and serves as the playing field for municipal-provincial 
accommodation and confiict. 
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Four years later, under the new provincial governrnent of Premier H h s ,  the region had 

undergone profound changes in its structures, functions and jurisdictional boundaries. Six lower- 

tier Metro area rnunicipalities and the Metro regional govemment itself were arnalgamated into a 

single City of Toronto; a province-wide property tax reform was implemented; a fundamental 

realignment of service delivery at the municipal level was undenvay; and a GTA-wide CO- 

ordinating body for regional seMces was contemplated. 

How we got fiom the 1995 NDP Government's Golden Task Force initiative to the 

present policy context that is presently shaping the region was not a predetermined historical 

fact. Rather it was the product of a particular set of social struggles involving particular actors at 

the local and provincial level, in forma1 and informal political organizations and in governing 

regimes and coalitions. 

However, we c m o t  ignore the larger context and the constraints which make certain 

developments in the GTA more likely and others less so. For exarnple, macroeconomic trends 

(such as fundamental shifts in the nature of competition, liberalization of trade and uivestment 

and the dominant international fiscal orthodoxy that facilitates hem) and the nse in a neo-liberai 

ideology have had profound influences on the region in t m s  of spatial production patterns and 

the changing patterns of consumption (discussed in Chapter 4). At the same time, and largely as 

a result of the same forces, the ever-present constitutional nimblings in Canada have taken on a 

new shape owing to fiscal federal issues such as transfer payments, federal spending in areas of 

provincial jtuîsdiction, and the consequemes of federal cutbacks. These emaging pressures 
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have helped to fuel the rise of the neo-liberal ideology, which has been manifested in at least 

three noticeable ways: (1) a declining willingness of Ontarians in general and in the region in 

particular to continue in the traditional role as redistributor of wealth both within the region, the 

province, and the country; (2) the increasing privatization of formerly public services delivered 

on al1 spatial scales; and (3) the increasing demands for two-tiered social service delivery 

systems, particularly health and education. 

It is important to situate these observations within a broader theoretical framework. Two 

theoretical perspectives have shaped my analysis of GTA events to date. First, the need to 

recognize the interspatial dimension of regulation while acknowledging the value of examining 

regulatory capability at the city-region scale. For example, as 1 have argued above, in the case of 

Toronto, Metro had been regarded as one of the key components of the Canadian Fordist regime 

of accumulation. Not only was it a major beneficiary of federal and provincial programs 

delivered within the region, but it was also an innovator of major urban-based post-war policies. 

Second is the need for historically and geographically grounded research. I maintain that 

the application of urban regime theory and regulation theory to the analysis of local govemance 

provides critical insights into local governent institutions, their processes, and their 

transformations within a broader macro-economic context. Goodwin and Painter (1 997, p.22) 

have observed that institutions are the locus of much of the city region governance activity, and 

thus urban regime is linked to ideas of regulation. The particular regimes would comprise a 

variety of "sites" of regulation, some govenrniental, some private, and some deliberately 
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organized around public-private partnerships, and they may even develop new sites and help 

institutionalize new foms of social and political practices. Building upon these insights of 

Goodwin and Painter, and the heavy emphasis that both regulation and urban regirne theories 

place on social relations, it is necessary to conduct empincal research on the various "sites" of 

regulations in the particular regimes. n u s ,  1 have undertaken a comprehensive and detailed 

empirical examination of govemance reform in the GTA over the past three years (as more fully 

summarized in Chapter 1, above). This was necessary to my anaiysis. The proper application of 

regulation and urban regime theories and an analysis of Canada's changing fiscal federalism 

depends on a sound empirical basis. Furthemore, I have recognized the need to establish a 

record of events surrounding GTA govemance refom, as this has not yet been done to any great 

extent. In this way, this work may also serve as a basis for M e r  theoretical work by subsequent 

researchers looking into the reform of the GTA in the past four-year penod. 

This Chapter explores the context of policy changes eecting the GTA over the p s t  four 

years. It is organized as follows: (1) review and discussion of the policy context leadhg up to 

the decision to appoint the Golden Task Force; (2) a review and discussion of the Task Force 

recornmendations; (3) a review and discussion of the full spectrum of policy initiatives being 

implemented by the Harris Govenunent as they affect the GTA's govemance; and (4) a review 

and discussion of some of the interpretations of what happened, including my own 

interpretations of events. Here I make explicit the links between the narrative on policy changes 

afTecting the GTA and more critical political econorny interpretations of events. 
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The events discussed below support my argument that Golden's attempt at regulatory 

refom would have moved us closer to resolving some of the problems inherent in econornic 

growth at the city-region scale, and that the policy rnix of the Harris Governent is moving us 

M e r  away. The problems, briefly described, include: the unevenness in the funding and 

delivery of local public goods (including the social, economic and environmental costs of sprawl; 

congestion and crumbling physical infiastructure; entanglement in delivery of public goods); 

fragrnented economic development and intra-municipal cornpetition; and finally the declining 

urban core, and the consequent effect on the entire city-region. The sheer scale and 

interdependency of a city-region the size of the Greater Toronto Area cornpounds these problems 

and distinguishes them fiom the problems that faced Toronto in the postwar yean (discussed in 

Chapter 3). 

1 do not mean to suggest that the Task Force had dl the answers. It too was constrained 

by the intergovernmental context and macra-econornic forces discussed above. As well, the Task 

Force was overly convinced that the way of selling its solution to the regions' economic 

governance gap was to emphasize the threat to the GTA of globalization and the competitive 

international economy. This was clearly no way to develop a common vision for the region or to 

build enduring coalitions. Moreover, and somewhat ironically, the Task Force appean to have 

been seduced by the "city-region" thesis, and as a result it failed to explore the following theses: 

(1) that institutional mechanisms at a variety of spatial scales (global, transnational, national, 

provincial, regional, local) are crucial in the development, functioning and economic success of 

the regional economy, and (2) that a spatial syrnbiosis continues to exist between the nation state 
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and the city-region. These oversights sigaificantly weakened the effectveness of the Task 

Force's policy recommendations, particularly in the areas of health, education, culturai and 

industrial policics as they afTect the region. 

Setting the stage for governsnce review in the GTA 

As 1 began to argue above, the circurnstances which led the Government of Ontario to act were 

not predetermined but were rather the result of a culmination of factors. One of the most 

important factors was the ongoing economic difficulties in Metro (and by extension, the GTA) 

which irnpelled a variery of stakeholders in the region to offer their own assessments of the root 

causes of the problems and the corresponding agenda for reform. Thus, throughout the 1991 - 

1995 period, municipal and provincial governments, business groups, the media, and acadernics, 

produced a series of reports on what was thought to be the problem with intra- and inter-regional 

g ~ w t h . ~ ~  While the interpretations of the problems contained various themes and subplots, three 

inextricably interrelated issues and areas for recommendations emerged: (1) the need for property 

tax reforrn, (2) the need to re-order municipal and provincial financuig arrangements and (3) the 

need to reduce the cost of govemment in the GTA. Whether or not these were the actual issues 

" See for example, the Municrpality of bfetropolitan Toronto ( 1995) Meno Toronto Maners: on 
agendafir fucaI refom in Meno Toronto (Toronto: Municipaiity of Metropoiitan Toronto); 
Board of Trade of Metropohtan Toronto ( 1994) Killing the Go lden Goose (Toronto: Board of 
Traie); Ontario Ministry of Municipai Affain ( 199 1) Report of the rtduisoty Committee to the 
Mitlistcr of Municipal Afluirs on the Provincial-Municipal Financial Relationship (Toronto: 
Queen's Printer); Greater Toronto Co-ordinating Conmittee (GTCC) (1995) Provincial-Local 
Finances in the Grearer Toronto Area (Toronto: Greater Toronto Coordinating Committee); 
Ontario Fair Tax Commission (1993) Fair Taxation in a Changing World (Toronto: Queen's 
Printer); Agenda Seven: an urban-centred economic strategy for Greater Toronto (1994) (Report 
prepaml for the Economic Fonun on the GTA, November). 
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which were causing lagging growth is another story (I address broder forces at work in Chapter 

4, such as global economic restnicturing and free-hade induced pressure for inter- and inûastate 

tax cornpetition). What is important here is to understand what was perceived to be the major 

"fixable" problems, as these problems were the ones which &ove the policy process on 

governance and fuiance reform. 

Property tax refonn 

Property tax refom was certainly not a new area of concem for business leaders, municipdities, 

or the Government of Ontario. In fact, property tax reform had been discussed for about 30 yean 

since the Smith Committee identified inequities within Ontario's assessrnent ~ys t e rn~~ .  However, 

the recent economic challenges facing Metro t h s t  the property tax issue once again into the 

forefiont of municipal policy debates. Many argued that property tax inequities were driving 

businesses out of Metro to the GTA h g e ,  and discouraging new businesses fiom locating there. 

Furthemore, the property tax base within Metro was in danger of being seriously eroded by the 

growing number of successfûl assessrnent appeals. 

The release of the Board of Trade of Metropolitan Toronto's, Killing the Golden ~ o o s e ' ~ ,  

69 Ontario (1967) Report of the Advisory Committee tu the MinLrter of Municipal Afairs on the 
Provincial-Municipal Financial Relationship (Toronto: Queen's Printer for Ontario). 

The Board of Trade of Menopolitan Toronto (1994) Killing the Golden Goose: how high business 
property taxes are suppressing Menopolitan Toronto S ecanomic recovery and what needr to be 
done about it (October 1994). 
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really sounded the clarion cal1 for provincial poiicy rnakers to do something about property tax 

reform. The report laid out in detail the various factors contributing to inequities within the 

property tax system. The fmt factor was that the entire assessment system (province wide) had 

not been updated for many decades. The Province took over the assessment function from 

municipalities in 1970 with the intent to update the entire assessment system, yet it had always 

backed down because of the political repercussions of making changes: since the inequities in the 

system were substantial, the financial consequences of the shifts were also considerable 

(especially for single-family residential dwellings). Consequently, some properties were being 

assessed at 1940s market values, while others were assessed at levels closer to current market 

value. This led to massive inequities within the system; inequities that were particularly severe 

in the City of Toronto because many of the older, gentrified homes downtown had not had their 

assessments updated for nearly half a century, thanks in particular to the powerful 'new class' 

resident's associations who had lobbied the Province to keep it that way. 

The second source of inequity in the property tax was the provincially legislated 

differential beîween the mil1 rate for non-residentiai and residential property.71 Although this 

legislated differential applied to municipalities across Ontario, research conducted by Dr. Enid 

slackR, found that the discrepancy between effective tax rates on residential and non-residential 

properties was larger in Metro than i3 other GTA municipalities. This meant that commercial 

7 1 The miU rate on non-residential property was legislated to be 17.6 percent higher than the rate for 
residential property across the province. 

E. Slack (1994) Non-Residmtial Propeny Taxation and Cornpetitive Advontnge in the Grearer 
Toranto Area: seminar proceedings (Toronto: Canadian Chan Cnstitute). 
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and industrial properties in Metro bore a higher tax burden when comparai to commercial and 

industrial properties elsewhere in the GTA. It also meant îhat residential taxpayen were more 

heavily subsidized by commercial and industrial taxpayers in Metro than elsewhere in the GTA. 

Slack concluded that even though no conclusive studies had been done to determine whether 

high taxes had pushed businesses out of Metro, it would not be unreasonable to conclude that 

businesses in Metro did pay more than their share of the property tax bill. 

The Board of Trade of Metropditan Toronto argued that this legislated differential 

between non-residential and residential property was the key reason for the higher property tax 

burden on businesses in Metro. The Board also argued (1) that Metro businesses paid 

considerably more for education costs than businesses elsewhere in the GTA because of 

differential treatment by the Province (sez behw), and (2) that social seMce costs (of which 15- 

20% of total provincial expenditures were financed frorn the property tax) were higher in Metro 

than in other GTA municipalities by virtue of the socio-econornic and linguistic composition o f  

Metro's population (and what they thought to be a higher cost of govemance in the GTA) (see 

below). 

That social services costs were higher in Metro than elsewhere in the GTA was made 

clear by empirical cornparisons of welfare caseloads, subsidized daycare spaces and police staff 

resources per 1,000 households between Metro Toronto and the m u n d i n g  GTA (Metro, 1995) 

(and more recently Bourne et al., 1997). In paying for these social and human services, Metro 

relied heavily on its property tax base, and the accelerating erosioa of the assesment base was 



M e r  compounding Metro ' s problerns. 

Since about 1990, Metro had witnessed the steady erosion of its tax base. Due to the 

economic processes descnbed in Chapter 4, business failures, the movement of firms to outlying 

areas, and the abandonment of older industrial buildings and districts for newer facilities outside 

Metro, were directly depleting Metro's assessment base. In addition, the fact that the assessment 

of properties had become decades out of date encouraged many property ownen to appeal their 

assessments, producing a wave of successful assessment appeals across Metro Toronto. Between 

1992 and 1993, over 50,000 assessment appeals were filed, and high profile success stories like 

the Toronto-Dominion Centre's $10 million tax triggered M e r  appeals by other banks and 

major landowners in the City. 

The Municipality of Metropolitan Toronto was hstrated with its lack o f  regulatory 

capacity with which to address these tax problems. In Metro Toronto Matters: an agenda for 

fiscal refom in Meno ~ o r o n t o ~ ,  the Municipality of Metropolitan Toronto identified its options 

as either raising taxes or cuning essential services, both of which (it argued) would run the nsk of 

dnving Metro into a 'US-style' "downward spiral". Increasing taxes would dnve out business 

assessment to the 'Yax havens" in the outer suburbs, thus eroding revenues in the short term and 

dnviag out employment opportunities, furthering the deprivation of segments o f  the population 

base, and therefore increasing costs down the road. However, severely cumng the quantity or 

73 Municipality of Metropolitan Toronto. ~Metro Chief Admùlistrator's Office ( 1995) Mem M a m :  
an agenda for Jical reform in Mewo Toronto (January ). 
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quality of services would run the risk of accelerating a "middle class flight" to the outer suburbs, 

leaving behind a poorer and less educated population which would then place a higher burden on 

the network of human and social services. These options wouid not only not solve fiscal 

problems, but they would likely perpetuate and accelerate the underlying causes of the problem: 

the higher concentration of needs in the central core. 

In an unusual show of unity, The Municipality of Metropolitan Toronto, dong with other 

area rnunicipalities in Metro, the Labour Council of Metropolitan Toronto, and the Board of 

Trade of Metropolitan Toronto wrote a letter in April 1994 to NDP Finance Minister Floyd 

Laughren, asking the Province to adopt recommendations from its own $1 1.3 million Fair 

Taxation Commission that included (1) reforming the assessrnent system to bring about a greater 

balance between residential and non-residential property tax classes and (2) imposing a uniform 

province-wide pooling of commercial and industrial taxes for education." The resuiting level 

playing field, it was thoughr, would end the artificial "tax haven" outside of Metro's bordes. 

The Toronto media also played a significant role in raising the level of awareness on 

property tax reform. Between September 1994 and December 1994, there were some 20 print 

stories in Toronto major dailies describing the stagnating Toronto area econorny, with most 

attributhg Toronto's economic woes to tax disparities between residential and commercial 

property taxes within Metro, and between Metro rnunicipalities and outlyhg GTA 

74 At a iater date, Metro changed its position and argued that the business portion of the education 
tax should be puoled at the leveI of the GTA, given that this was the more appropriate 
geographical scale fiom which business drew its labour pool. 



-147- 

municipalities. Many of these articles based their analyses on the aforementioned reports by Dr. 

Enid Slack and the Board of Trade's Killing the Golden ~oose." Only a few articles even 

alluded to other reasons for Metro's economic downtum and slow recovery, including structural 

adjustrnent brought on by freer Lrade, problems in surface transportation, broader technological 

change, workplace reorganization and productivity gains in the financial and service secton. 

Provincial-Municipal Financing Arrangements 

The "need" to cl&@ the provincial-municipal financial relationship in texms of which level of 

govemment would do what and who would pay for what was also becoming an important policy 

issue. As discussed in Chapter 4, federal government reductions in transfer payments to the 

provinces beginning in the mid 1980s had led the provinces, in turn, to reassess their hancing 

m g e m e n t s  with municipalities. In Ontario, al1 provincial parties by the late 1980s had agreed 

that it was time for the Province to re-order the provincial-municipal financing arrangement. The 

term which came to be used to describe th is  process was "disentanglement". 

Under the M)P, the process to disentangle provincial-municipal financing arrangements 

'' See for example, John Spears, "Business tax base shifting away to niburbs" The Toronto Star 
(September 24, 1994); Joanne Chianneiio, "Firrns steering clear of Toronto's hi& taxes" The 
Financial Post (October 2 1, 1994); John Hondench, "Filling the hoIe in the doughnut" The 
Toronto Star (October 2 1, 1994); John Spears, "Shift taxes on to homes, Metro uged", The 
Toronto Star (October 2 1, 1994); Steve Lowden, "Skewed tax system drives out business, hurts 
home-owners" The Toronto Star (November 1,  1994); John Spears, "Heavy business tax Utlfair, 
study says" The Toronto Stcu (November 3,  1994); Teni Williams, 'Tax chasing biz away" 
Toronto Sun (November 4,1994); John Barber, "A tax refom debate becomes doughnut tale" 7'he 
GIobe and Mail (November 22, 1994). 
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began in 1991, after the publication of n e  Report of the Advisory Committee to the Minister of 

Municipal Affairs on Provincial Municipal Financial Relationship (otherwise known as 'The 

~opcrof l '~  Report"). Hopcroft had recommended that the Financing of welfare should become 

entirely a provincial responsibility, and in exchange, municipalities were to have taken over 

responsibility for such services as local highways and public transit. To many social-policy 

analysts (NDP, Liberal and Tory), this idea remained a good one: for it meant that those 

programs that were redistributive in nature would be funded by the income tax, white those that 

were more property-based (such as roads and sewen) would become a municipal responsibility? 

The idea was to make each levei of govemment pay for its own area of responsibility, thus in 

theory eliminating waste and confusion, and ensuring that municipalities didn't get overwhelmed 

with welfare payments once recessions hit (as was happening to Toronto's municipalities). 

Under the NDP, however, the disentanglement process was cut short in 1993, prîmarily because 

of the po litical unrest associated with the impiementation of the NDP 's social contract (discussed 

in Chapter 4, see also Graham and Phillips, 1998). 

However, in the Greater Toronto Area, the interest in reforming the municipal-provincial 

financing arrangements only intensified after 1993 thanks to the slowness with which the region 

was coming out of the recession. In 1995, the Greater Toronto Co-ordinating Committee 

G m t  HO~CTOA is P municipal adminisûator h m  the City of Londoa, Ontario, and was the 
Chaimian of the Advisory Cornmitiee and also past Chaimian of the Association of Municipalities 
of Ontario. 

HopcmA did not offér any recommendations for the unique situations of urban areas. 
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(GTCC)" released, Rethinking the Fundamen tais: provincial-local Jnances in the Greater 

Toronto ~ r e a ?  This report pressed the Province to resume the negotiating process with 

municipalities for the disentanglement of service delivery, claiming that the GTA was being 

discriminated against in the way provincial funding was allocated ta GTA municipalities. 

Echoing Ontario's calls for faimess within federalism, the GTA was also emphasizing a "balance 

sheet" approach to federalism and a focus on the region's own imrnediate interest. In the 

concluding section entitled, "At What hice Wealth Redistribution?"e report argued that the 

economic circumstances in the GTA, cornbined with unique demographic and population 

pressures, were proving it dificult for Toronto to sustain its traditional role as redistributor of 

wealth in the province: 

At a t h e  when the GTA's economic health is marginal, the different treatment in 
terms of subsidy allocation is exacerbating a difficult problem. Trends clearly 
demonstrate that the GTA burden of outflowing revenues, lower Provincial 
subsidies and higher property taxeslfees is wonening in relation to the rest of the 
Province. In 1992 the annual differential totals $7.5 billion or $4, 800 per 
household (GTCC, 1935, p. 8). 

Wirhin the GTA, The Municipality of Metropohtan Toronto felt even more discriminated 

against in the way the Province was allocating provincial grants, subsidies, and other supports 

between Metro and the rest of the GTA. Education tinancing was a case in point: Metro argued 

This cornmittee was established by the Rovince in 1988 and is made up of senior official 
appointed by the Council of each municipality withia the GTA, togeiher with senior staff fiorn the 
provincial Offrce for the Greater Toronto area (OGTA), and other provincial ministries. 

79 Greater Toronto Cosrdinating Cornmittee ( 1 995) Rethinking the Fundament&: Provincial-Zocal 
fiances in the Greater Toronto Area (January 13). 
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that provincial education grants did not take into account the many unique educational cos& 

incurred by Metro Toronto's school boards including training in English as a Second Language 

for immigrants and other special needs. As discussed in Chapter 3, Metro had traditionally been 

the recipient of 20 percent of the total immigration to Canada, although since 1989, it had been 

closer to 30 percent. According to a 1990 study by the Canadian Urban Institute, about 10% of 

these immigrants have trouble with official language skills. This is especially true of immigrants 

whose mother tongues are Chinese, Vietnarnese, Punjabi, Spanish or ~or tu~uese. '~  Moreover, 

the changing immigration pool meant that an increasing number of immigrants were landing in 

Metropolitan Toronto without official language skills. In 1986, 10,246 immigrants settled in 

Metropolitan Toronto without official language skills and by 1987 this nurnber increased to 

1 9,327." 

Further, other special needs were the result of higher concentrations of poverty in the 

Metro area. As noted by the United Way of Greater ~oronto '~  Canada's poorer children are more 

than three times as likely as the wealthiest children to be in remedial education classes, while the 

wealthiest children are almost twice as likely to be in gifted classes. In 1997, the Metro Task 

" The Commitîee of Planning and Coordinating Organictations (1992) A Social Reportfor Metro 
(Toronto: The Committee of Planning and Coordinating Organizations, luly). 

8 1 Municipality of Metropolitan Toronto (1992) The Changing Face of Mem (Toronto: 
Municipality of Metropolitan Toronto). 

" United Way of Greater Toronto (1997) Meno Toronzo: A Community ot Rkk demogruphic, 
economic, social, und finding trends in Metropolitan Turomo. 
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Force on Services to Yong Children and  amil lies^ found that 36% of Metro children under age 

ten live in poverty. This is an hcrease fiom 1991, when Statistics Canada reported that 25.8% of 

dl children in Metro were living in poverty while 22% of al1 children in Canada are poor. 

Metro's percentage of poor children was over double that of municipalities in other GTA 

municipalities (United Way of Greater Toronto 1 997). 

Given that Metro had demonstrably higher social service costs per capita than other 

rnunicipalities in the GTA, Metro also appealed to the Province to consider giving the region its 

"fair share" of grants or altematively, to consider the complete transfer of welfare off the 

property tax. The Board of Trade of Metropolitan Toronto agreed with Metro's analysis, and 

lobbied the Province to resume negotiations with municipalities for the disentanglement of 

certain funding and program delivery responsibilities, chiefly social assistance, which they 

argued was having a disproportionate impact on Metropolitan Toronto (Board of Trade of 

Metropolitan Toronto, 1994). 

Local Governmenr 

The high cost of local govemment was also argued to be threatening the overall international 

83 Municipality of Menopolitan Toronto (1997) The First Duty: report of the Metro Tark Force on 
Services to Young Children and Familier (Toronto: Municipality of Metropolitan Toronto, May). 



competitiveness of Metro and the GTA." On March 1 5, 1994, the Metropolitan Toronto Board 

of Trade wrote to the Premier of Ontario, Bob Rae, urging for action on local govemment 

For the business community, the high cost and effectiveness of local govemance 
is of paramount importance, and is contributing to the need for business to look 
for a11 cost efficiencies including reducing the number of employees in order to be 
cornpetitive .... The Toronto region is perhaps one of the most over-governed 
municipalities in the world, not necessady £tom the standpoint of the number of 
municipali ties, but the amount of process and increasing duplication of 
govemment services ... it is the opinion of the Board that a forma1 review of local 
govemance in the Toronto region is required. While business is always reluctant 
to recommend hrther studies, we believe that in the present climate such a review 
is not only warranted, but urgent." 

By the fa11 of 1994, there was also growing public and media pressure for the Province to 

tackle this govemance issue. The November 1994 municipal elections provided the platforrn for 

the media to analyse local govemance issues. But the media coverage on the issue was 

intensified after the City of Toronto's decision to put a non-binding referendum question on the 

election ballot asking whether the Metro level of govemment should be e~iminated.~~ 

84 Again, wbether or not this was the case is irrelevant for discussion purposes hem. What is 
unportant is that this view &ove the policy debates in the review of local govenunent in the 
Greater Toronto Area. 

85 The Board of Trade of Metropoiitan Toronto. Lettcr to Hon. Bob Rae, MPP, Premier of Ontario, 
March 15, 1994. 

See for example, Jane Armstrong, bToroato sniffs rweet smell of secession", Toronto Star 
(October 22, 1994); Royson James, "Metro's demise not necessarily Utopia", The Toronto Star 
(October 23, 1994); Morley Ketls, "Hodgepodge of Iegislation is fading to shape growthw, The 
Toronto Star (November 10, 1994); C o h  Vaughan, "GIimmers in the urban murk", The Gfobe 
and Mail (November 1 1, 1994); John Barber, ''The search for a new urban consciousness", The 
GIobe and Mail (November 12, 1994); Dick Chapman, "Coming Soon: megametro: it's clear 
municipal govemment wiU be redefhed", The Toronto Sun (Novembcr 12, 1994); David Lewis 
Stein, 'Treating voters as vicîims", The Toronto Star (November 13, 1994); David Lewis Stein, 

(continued.. .) 
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Torontonians voted about 58 percent "Yes" to the question which asked city residents whether 

they thought Metro should be disbanded." Metro's elirnination was attributed to a range of 

causes: the feeling that the public is "over-govemed", that too many levels and bodies of 

government bring duplication, "fuzzy mandates," and high costs. it was also attributed to a 

general reaction against previous attempts by the Municipdity of Metropolitan Toronto to 

implement Market Value Assessrnent. However, the most consistent media interpretation of the 

Yes vote pointed to economics: voters had felt there was a dire need for an effective and efficient 

local govemment to deal with the city's declining economy, which in their mind meant reducing 

governrnent layers. 

Provincial Response 

Following the 1994 municipal elections, public debate and media discussion on the three 

aforementioned issues intensified d e r  the Municipality of Metropolitan Toronto spearheaded a 

three day Econontic Forum on the Future of the GTA in late ~ o v e m b e r . ~ ~  The Forum brought 

togeîher more than 80 people &om different backgrounds - academics, business, labour, 

bureaucracy and the media - to identiQ the key issues facing the GTA and to corne up with 

(...continued) 
"Only a coupIe of models that Toronto can follow", TIte Toronto Sfar (December 1 1, 1994). 

87 P. MascoU and J. Hdl(1994) "Close Metro, Toronto voters say", The Toronto Star (November 
15, 1994). 

Economiç Forum on the Future of the Greater Toronto Area, Metro Hail (Novernber 23-25, 
r 994). 
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recomrnendations to deal with them. Media stones covering the Forum - more than two dozen 

print articles over five days" and many more reports in the electronic media - echoed calls 

made at the Forum for the Province to begin tackling immediately the problems within its 

jurisdiction, narnely to investigate the inequalities in tax structures, in provincial gants and 

subsidies between Metro and other GTA municipalities, and the cost of local government. 

What finally prompted the Province to develop a political strategy for issues dealing with 

Metro and the GTA, however, was the impending provincial election and the perception of the 

public (and particularly the media) that the Province was not taking serious action on the finance 

and govemance problems of Metro and the GTA. The NDP had 18 seats in Metro, five in 

Durham and one in Halton, al1 of which were regarded as vulnerable in the impending provincial 

e~ect ion.~~ The Province's own economic development initiatives had not been that successful at 

capturing public attention. Major economic initiatives which had focussed on high profile 

rnegaproject-style construction projects like subways and the Highway 407 had either stalled or 

" See for example, Royson James, "Why a m  jobs vanishing? Employea want to biow: business 
a h  to ' take matten' into own hands' at regional forum", Toronto Star (Novanber 1 1, 1994); 
Bruce Little, 'Toronto smiggles to recovrr: hit hard by recession, it lagged behmd when economy 
improved", Globe and Mail (November 14, 1994); Royson lames, "U.S. ciry woes seeu for Mem: 
reverse mnd of bamn core, rich suburbs: report", n e  Toronto Star, (Novemkr 2 1, 1994); 
Royson James, "Metro-area study a 'cry for help', The Toronto Star (November 21. 1994); 
Virginia Galf "Bleak employment picture painted for Toronto ana: think tank s e e h g  ways to 
stave off urban decay" ne Globe and Mail (November 22, 1994);Dick Chapmaq "GTA plots 
revivai", The Toronto Sun (November 22, 1994); Rudy Plattiel " F o m  produces 100 ways to fix 
GTA: report on Toronto region's friture b o t  the end of a process but the beginning"'. Globe and 
Mai! (November 26, 1994); Editorial "Ideas for the GTA", ne Toronto Srar (November 26, 
1994); Colin Vaughan, '"Tirne's up for merchants of sprawi", Globe and Mail (November 28. 
1994). 

Ontario. Draft Cabinet Submission Task Farce on the Future Vitaiity of Menopolitan Toronto 
( 1994 exact date unknown). 
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had not yet produced any tangible results. 0 t h  economic initiatives, such as the sectord 

strategies From the Province's Industrial ~olicy?' were either seen as too namwly-focussed to 

capture broad attention or not seen as sufficiently Metro-focussed. 

By the fa11 of 1994, it was clear that the Province did not have an economic development 

strategy for its principal workhorse: the GTA. In an interna1 mernorandum to the Minister of 

Municipal Affairs daied October 30, 1994," senior policy advisors fiom the Ministry of 

Municipal Affairs, the Office for the Greater Toronto Area and the Premier's Office, argued that 

the Province could no longer continue to respond to the range of pressing GTA issues on an ad- 

hoc basis, but had to be pro-active and develop a CO-ordinated approach: 

There is a need to arrn ounelves, and particularly our Metro memben, with a 
substantive, credible and coordinated response to these issues - even if this is 
seen only as a defensive strategy. Currently we have little to Say on these issues. 
Our position is weak, and does not resonate with the voters. We mut ,  therefore, 
articulate a 'Metro strategy", [emphasis theirs] ... This strategy would talk about 
the GTA as a City-Region, in global cornpetition with other City-Regions around 
North America and the world. It would stress that, in order for us to be successhil, 
we must adopt policies to ensure the strength of the whole region, and this is 
predicated on a strong and viable core (Le., we must avoid the drift seen in so 
many Amencan cities toward a doughnut: strong edge cities, with a rotting and 
economicall y depressed CO re). 

The mernorandum goes on to suggest a Task Force on Metro's Competitiveness, which a few 

months later developed into a Cabinet Submission arguing for a Task Force on the Future 

Vitality of Metropditan Toronto. Given that Metro's problems were fundamentally Linked with 

9' Ontario. Minlsüy of Indusiry, Trade and Technology (1992). An Indusrrial Policy Franrework for 
Ontario (Toronto: Queen's Primer for Ontario). 

92 Ontario. Memorandum to the Ministry of Municipal Affâirs (October 30, 1994). 



- 156- 

those in the surrounding municipalities which made up the GTA, the Task Force was changed to 

reflect that. Thus on February 17, 1995, Premier Bob Rae announceci that the Province was 

establishing a $4 million task force to address "the apparent and potential M e r  decline in 

economic attractiveness of the GTA and to resolve governance and fiscal issues". Given the 

public's weariness of "another Royal Commission that produces a report that lies on a shelf '93, 

messages around the launch made it clear that the Province planned to make this an "action- 

oriented, fast-üack task force, with a prescribed t ime-he",  and 'mat studies already canied 

out will not be re-studied, and that ongoing initiatives to address economic problems in the GTA 

will continue to be carried out during the mandate of the Task Force". 

The communications behind the task force launch also made it clear that the Task Force's 

'primiiry focus will be on ways to strengthen and e ~ c h  the economic vitality of the central core 

of the GTA" and that "any examination of govemance issues will be done to clariQ, simply, and 

rationalize local goveniments' role and functions and bring them to bear on economic 

development - and not with the airn of changing political boundaries or ju~isdictions".~~ 

ne Golden Task Force 

The Task Force was led by Dr. Anne Golden, president of the United Way of Greater Toronto 

93 See for example, Dick Chaprnan, "Inquiry a royal waste: please, no royal commission on the 
Greater Toronto Area" The Toronto Sun (Novernber 1 1, 1998) 

94 Ontario. Communication Pian Cabinet submission on a Task Force on the Economic Viability of 
Metropoiitan Toronto (Efovember 30, 1994). 
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(the only full time member) and four other community leaders: Jack Diamond ( architeet), 

Thomas W. McCormack (demographer and economist), J. Robert S. Prichard (hesident of the 

University of Toronto) and Dr. Joseph Y .K. Wong (physician and cornmunity activist). The 

Task Force was to report directly to Cabinet, and at the completion of its mandate, which was 

originally set out to be no more than 18 months, it was ''to provide direction for the friture 

govemance of the GTA, including the potential restnicturing of the responsibilities and practices 

of municipal and provincial governments". While its terms of reference set out a variety of 

issues on municipal finance, economic development, inhtructure, municipal management, 

urban form and environmental issues, the most important issue to be addressed was "the 

apparent and potential further decline in econom ic attractiveness of the core of the GTA". The 

Task Force was asked to respond to two fundamental issues: (1 ) the general perception that 

property tax differentials between Metro and its adjoining regions were causing business 

relocations and (2) to provide direction on which of Metro's financial obligations should be the 

responsibility of a wider region and which should remain local (GTA Task Force, 1996, pp. 230- 

23 1). 

By many accounts the launch of the Task Force was well-received in the local media.'' 

There was much anticipation that this was the Task Force which was going to define the system 

and style of govemance appropriate to Toronto for the next century. Predictably, there was much 

protest fiom the municipalities outside Metro. While many municipal officiais in the regions 

95 See for example, "A good beguinllig on f i g  the GTA" Toronto Star (Febniary 16, 1995); 1. 
Barber "Quaiity of task force pushes cynicisms aside" Globe und Mail (Febniary 2 1,1995); A. 
Ferguson "in search of the vision to break GTA logjam Toronto Srar (March 18, 1995). 
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surrounding Metro achowledged the importance of a strong central core to their own economic 

wetl-being, nevertheless they were weary of any tax and provincial gant readjustments that 

would shift financial burdens on to their constituents. One of the most vocal opponents to the 

establishment of the GTA Task Force was Mississauga's Mayor Hazel McCallion, a long-tirne 

rnayor of a well-established municipality immediately adjacent to Metro's western boundary. 

She threatened to boycott the provincial process if the suburban mayors were not more directly 

involved in the govemance processes. In particular, Mayor McCallion wanted to see GTA Task 

Force panel representation from the Mayors and Regional chairs." Mayor McCallion called the 

Task Force panel "too urban-centric" because only one member (Tom McCormack) was fiom 

outside Metro. The Task Force panel did display a strong urban bias: the majority of policy staff 

and Task Force panel members embraced downtown Toronto culture and had little understanding 

of suburban life; rnembers were also well-connected to Toronto's business and social elite. 

Indeed, it was the Government of Ontario's original concem that the GTA's core was 

declining that infiuenced the panel member appointments in the first place. But more important 

was the Premier's desire to appoint a credible group of people with ties to both the Liberal and 

Conservative parties (but not Mike Harris' neo-conservatives), since the NDP knew it would 

unlikely be re-ele~ted.~' Given that the Task Force fomally got underway (on April 1, 1995) just 

Don Wanagas, "iMayors biast Rae: S4M provincial GTA task force cdled unnecessary", The 
Toronto Sun (February 18, 1995). 

97 Thughout the last three years, the poils had consistentiy shown the NDP in the high teens with 
the Tories about 10 points ahead and the Liberals looking to form the next rnajority government 
(see B. Rae ( 1996) From Protest to Power (Toronto: Viking, p. 26 1 ). 
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before the NDP called a provincial election on Friday, April28, 1995, one naturally could jwnp 

to the conclusion that the Task Force was simply appointed to deflect the pressure issues so that 

they would not dominate the election. While to some exteiit this was tme, at the same the ,  the 

Premier did appear to prepare the ground so that the Task Force might 

policy once the NDP governrnent was gone. "With people such as Ms. 

have a chance to influence 

Golden, University of 

Toronto president Robert Prichard and architect Jack Diamond aboard, it has a stature that sets it 

above the turf and ideological wars of either local or provincial politics," wrote John Barber, 

urban affairs colurnnist for the Globe and ~ a i i . ~ '  

Certainly no one could argue with the enthusiasm and passion with which the Chair, Dr. 

Golden, embraced the task. "I've always had a genuine, very deep, passionate interest in Toronto. 

If you believe in something, you do get involved and you do try to make a difference", Dr. 

Golden was quoted as  saying in a Toronto Star Febniary 19th article. Colleagues described her as 

a "big pichire thinker who can also take care of the details.'" Her "big-picture", or visionary 

approach, was what led the Task Force to adopt a vision-based as opposed to a more pragmatic 

problem-based approach. 

Vision-based approaches had recently become popular in the process of making 

recornmendations on the future govemance of a variety of other city-regions. Montreal's city- 

98 John Barber, "Quaiity of tasic force pushes cynicism aside", Globe and Mail ( F e b m j  2 1, 1995) 

Kelly Tougha "New GTA chiel taka on task of miracle-worker", Toronto Star (Feb- 19, 
1995). 



region had recently gone through a similar exercise (the Pichette Commission), as had 

Vancouver (The Livable ~egion'('"), New York (A Region at Risk) and Rotterdam (Govemment 

for the ~uture"'). Borne (1996) has queried on where t!aese visions onginate. While the purpose 

of this Chapter is not to delve into this particular question, a brief review of the procedures 

adopted by Golden would reveal that the vision ultimately embraced by Golden sternmed fiom a 

variety of places, geographies, ideologies and professional class biasses. Places included: 

lessons fiom Toronto's past success (in particular the institutions that 'made the region work'); 

lessons frorn other places (Montreal, Vancouver, New York, Rotterdam); an understanding of the 

region's evolving geographic, economic and social structure (Gertler, 1 99 1 ; Bourne, 1 995); 

current influential ideas on competitiveness and "reinventing govemrnent" (Osborne and 

Gaebler, 1992); and the emerging body of literature on the role of city-regions in the new 

economy (Peirce, 1993). Most of the ideologies came fiom the urban intellectual elite, including 

the local media (the Toronto Star and Globe and Mail); Toronto's business and social elite; 

academics; governent bureaucrats; and civil and provincial politicians. From this mixture 

emerged five insights which shaped Golden's particular package of policy recommendations 

(obviously some forces were more influential than others): (1) the need to acknowledge the 

region's past successes, especially the role played by the Municipality of Metropolitan Toronto 

in managing the region's growth; (2) the principle of subsidiarity as a basis for allocating s e ~ c e  

responsibilities (3) the recognition of city-regions as key nodes in the global economy; (4) the 

lm Greater Vancouver Regiod District (1994) Livoble Region Stracegic Pian (Vancouver: Greater 
Vancouver Regional District). 

'O' Rotterdam Regioaal Council of Governments (Apd 1994) Gowrnrnent for l e  Future: a profile 
of Merrupolitan Rotterdam (Rotterdam: Rotterdam Regional Councii of Governments). 
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intemal economic interconnectedness of the regional economy; (5) and the link between "quality 

of life" investments and the economic prospects of city-regions. Golden (1998) reccntly 

summarized some of these insights in a paper she presented to the Canadian Institute of 

Plannem. 'O2 

First, the region's past success was important in shaping the recommendations of Golden. 

Trained as an histonan, Golden was influenced by the region's past successes, most notably the 

role that the Mwcipality of Metropolitan Toronto played in shaping the region's growth path. 

The Municipality of Metropolitan Toronto was North America's first and most admired system 

of metropolitan government, referred to by Sharpe (1 996) as the "jewel in the crown arnong 

metro authorities around the world". Despite the unpopularity of "regional government" in the 

current political climate, Golden was not prepared to dismiss a new Metro-style goverment as a 

possible regional govemance option, especially since it had worked so well for Toronto in the 

ps t .  

Second, Golden was strongly influenced by the wrîtings of De Tocqueville (1969) on 

local democracy and by her experiences working with local govemment, most notably in her 

capacity as President of the United Way, and as pst campaign manager for David Crombie's 

1972 mayoral bid for the City of Toronto. Golden strongly beiieved in the principle of 

subsidiarity, the idea that senrices are most efficiently and effectively delivered by the rnost local 

l m  A. Golden (1998) "The Ecstasy and the Agony" A paper presented to the Canadia. htitutc of 
Planners, Winnipeg, Manitoba (June 3). 
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level of govenunent capable of providing them. Golden was not prepared to sacrifice local area 

municipalities (particularly not the old City of Toronto) in any new govemance re-configuration. 

Third, the Task Force was strongly Muenced by Neal Peirce's (1993) book, CitiSfates 

and his thesis: "the age of the citistate is upon us. Great metropolitan regions-not cities, not 

states, increasingly not even nations-are the key cornpetitors in the world marketplace". The 

Task Force was also influenced by the academic work documenthg the emergence of certain 

metropolitan areas as key nodes in the global economy (Sassen, 199 1). Further, the empiricai 

work on the Greater Toronto Area economy by the Boston Consulting Group (1995) 

(commissioned by the Task Force) confirmed that the GTA was indeed a powerfui economic 

node in the provincial and national economy (accounting for M y  50% of Ontario's economy 

and almost 20% of the Canadian economy). 

The fourth insight, closely linked to the second, was the econornic interdependence 

between the different parts of the entire GTA region. Here, the Task Force was heavily 

influenced by urban policy-makers, particularly in the US, who have been debating this issue for 

quite some time (see for example Hill, Wolman, Ford, 1995). In particular, the Task Force was 

drawn to the work of the U.S. National League of Cities, Ai l  ni il Togetter: cities, suburbs, and 

local economic regions (1993) which argued that suburban prospenty is Uiextricably linked with 

the economic health of the central city. Although people living in suburbs surrounding a 

declining central city core may be better off than residents of the core, they may not be as well 
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off as suburbanites living in a region with an economically healthy central city.'" The Task 

Force's own research did show a correlation between city and suburban growth measured in 

tenns of incorne. 

The fifth insight was the link between quality of life and economic cornpetitiveness. in 

particuiar, the Task Force was stnick by The Boston Consulting Group's study which 

interviewed business locating fims and 85 chief executive officen about business location 

decisions. BCG's (1995) interviews confirmed that Toronto's "quality of life investments" were 

the region's significant cornpetitive advantage. 'The vitality, attractiveness and safety of the 

downtown core, the system that builds human capital, like education, quality health care, and 

many cultural amenities, together with physical infiastructure al1 sway location decisions .... We 

realized", wrote Golden (1998, p. 4) "that to retain existing business investment and to attract 

new investment, improving our human infiastructure and quality of life is not just desirable, but 

essential. Economic, environmental, and social goals are not in conflict, but rather are mutually 

reinforcing and m u t  be viewed as part of an integrated strategy to help the city-region prosper." 

These were the intellectual and policy arguments which appear to have had the most 

influence over the set of recommendations that the Task Force eventually made to the 

1 O3 See also W. R Barnes and L.C. Ledebur (1994) "Local Economies: the U.S. Common Market of 
Econornic Regions" (Washington, DC: National League of Cities); H. Savitch, D. Collins, D. 
Sanders, f .P. Markham ( 1993) "Ties that Bind: Centrai Cities, Suburbs, and the New Meiropolitan 
Region" Economic Development Quarrerly (VOL 7., No. 4., pp. 341-358); R Voith (1992) "City 
and Su burban Growth: Substinites or Complements"? Business Reviau (Philadelphia: Federal 
Research Bank of Philadelphia). 
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Government of Ontario. Golden's 51 recommendations may be condensed and summarized as 

follows: 

Econoniic Development 
O To treat the entire metropohtan region as a single economic unit with a unified 

striitegy ; 
O To invest in the physical, social and human infkastnicture necessary to support the 

key traded goods and service secton 
Property Tax 
O To stop the erosion of Toronto's municipal tax base by introducing a market value 

assessrnent system similar to the one used in British Columbia; 
O To reduce business and property tax differentials between '41 6' and '905' areas by 

pooling the education portion of business taxes across the GTA; 
Urban Fonn 
O To have a more compact urban development that contains sprawl, makes transit 

more viable, and economizes on infrastructure costs; 
Service Delivery 
O To clan@ provincial-municipal responsibility for senrice delivery by moving 

social service costs (sofi services) up to the provincial level and downloading hard 
services to the municipalities; 

Govemance 
O To simplify local government within the metropolitan region by eliminating 

Toronto's upper tier, the Municipality of Metropolitan Toronto, and the four 
surroundhg regional pvernments, and by reducing the nurnber of local 
municipalities; 

O To have a new region-wide govermental body to deal with region-wide 
economic, environmental, and planning issues and to share major infhstructure 
and social costs; 

Golden's recommendations obviously were also shaped by political reality. Throughout the 

mandate of the Task Force there was always tension between what was thought to be 'good 

policy' and what solutions were considered to be politically redistic, or "doable". This tension 

only intensified after the Tories came to power, less than four mon& into the mandate of the 

Task Force. 



Golden and the Common Sense Revolution 

The enthusiasrn for producing a report that wasn't just gohg to "collect d u t  on the shelves" was 

darnpened once the Conservative party was elected on June 8, 1995. Although the NDP were not 

expected to win. there was much speculation (at lest  in downtcvm Toronto) that the Liberal 

party would form the next provincial govemment. The urban intellecd and professional elite, 

especially the media, had more or l a s  dismissed Mike Harris as a radical outsider in the months 

leading up to the election. Few expected him to win. Perhaps their naivete revealed just how 

geo-politically distinct Ontario society had become regarding the popular views on the role of 

govemment in economic activity. The success of Mike Harris, according to Ibbitson (1997, 

p.20), lay in his ability to form a coalition between the rural descendants of Ontario's "settler 

culture" - self reliance, low taxes, minimai interference by big city politicians - and those in 

the edge cities and suburbs, including many of the most recent settlers who had immigrated to 

Canada fiom Asia and elsewhere. Contrary to popular beliec Mike Harris' support base was not 

limited to white Anglo-saxon males. The immigrant groups, visible minorities and working 

class suburbanites, who had been stung by declining real wages in the past few years, also 

supported his Common Sense Revolution. In fact, the 1995 provincial election was the first time 

in recent memory that the party that formed the provincial govemment did not take the City of 

Toronto (Ibbitson, 1997, p.20). In 1990, the NDP won six of nine seats in the City of Toronto 

and formed a majority government; in 1987 the Liberals won seven out of nine seats and fomed 

a majority government; and in 1981 the Tories won five out of 10 seats and formed a majority 

govemment. This geographical divergence between Toronto and the surrounding suburbs and 
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edge cities was significant not only because of the nurnber of seats that Toronto representeû, but 

because the City of Toronto usually mirrored what the rest of the Greater Toronto Area was 

voting. "Suburban voters, in other words, were likely to see the world in the same light as theu 

downtown cousins. There was a perceived community of interest between the needs of the core 

and the needs of the periphery" (Ibbitson, 1997, p.20). 

Even though the geographic structure of the Greater Toronto Area had been evolving at 

least since the Second World War (as shown in Chapter 3), it was the 1995 election that really 

forged an expressed ideological split between the urban and suburban voters. The media dso 

played into the forming of this split by continually making reference to Mike Harris' 

conservatives as creatures of the "905 " (a reference to the new telephone area code created in 

1993 which encompassed ail areas of the Golden Horseshoe outside the old Municipality of 

Metropolitan Toronto, which kept the pre-existing "41 6" area code). 

in contrast to the NDP govemment, which had appointed the Golden Task Force, the new 

Conservative govemment led by Mike Harris had a completely different vision of how 

govemment should work and the roles and responsibilities of govemment and free enterprise. 

Gaining power at a t h e  when the provincial economy was still only slowly emerging fiom a 

painful recession, the Harris Govemment's view was that Ontario would becorne prosperous 

again only if govemment withdrew Frorn many of the areas it was now involved in, and severely 

cutback on others. This was evident in the Tories election document, ne Cornmon Sense 

Revolution (CSR), which has been called "unquestionably the most ideologically innovative and 



-167- 

politically successful political manifesto in Ontario historyF'(Ibbitson, 1997, p. 63). The Common 

Sense Revolution begins: "Govemment isn't working anymore. The system is broken." The 

document then goes on to lay out an agenda to guide public action, especially ernphasizing 

reducing the size of government by one third, cutting welfare payments by over 20 percent and 

introducing workfare, pnvatiUng and stream-lining delivery of many govemment services, and 

implementing a 30 per cent income tax cut to be phased in over three years. 

With regard to specific urban or GTA policy, The Common Sense Revolution did not 

have much to Say. Local govemments were characterized by a "cumbersome bureaucracy" that 

needed to be restmctured to "eliminate waste and duplication". However, a content analysis of 

election documents and statements made by the Progressive Conservative Leader Mike Hanis 

indicated that if the Harris was elected, he would consider elirninating the Metro level of 

govemment. On March 30, 1995, Joyce Trimmer, Metro Conservative MP and Chair of the 

Mike Hams Task Force on Bringing Common Sense to Metro, wrote a letter to Mike Harris 

sumniarizing the party's Task Force findings on govemance in Metro. The two-page letter 

indicated that "the current two-level system of government is too expensive, too bureaucratie and 

too unaccountable" and is "leading us to conclude that the Metro level of government in its 

present fom must go. The Metro level of govemment must be totally restmctured. 

Responsibility for the delivery of some services should be moved to the local level; others, such 

as transportation, should be stnictured on an expanded regional basis beyond the current metro 
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boundaries. Some services may have to be assumed by the Pro~ince."'~ During the Provincial 

Leaders Debate on the Future of the Greater Toronto Area on April3, 1995, Mike Harris referred 

to the 'Trimmer Task Force" and indicated he would be following these recommendations and 

99 105 "eliminate the Metro level of government . 

The Tories did renew the mandate of the GTA Task Force, but shortened its time hune 

from the original 18 months to a total of nine.IM However, as time went on, it soon becarne clear 

that the Tories had their own policy agenda and were moving quickly to implement it. Within 

one rnonth of taking office, the Tories cut welfare payments to needy individuals by 2 1.6 percent 

and cut some $2 billion of government spending. Then on November 29, 1995, the Province 

announced a $69 million cut in subsidies to the Municipality of Meûopolitan Toronto in the 

subsidies over two years. The Province and Metro estimated that this would be a 32 percent cut 

over two years in unconditional grants, road subsidies and transfer payments to libraries, 

recycling programs and conservation authonties. The Province also announced that the Toronto 

Transit Commission's regulaï budget would be cut by almost $1 0 million in 1996. Total 

announced cuts to govemment spending in the Province's economic and financial statement of 

November 29, 1995 totalled $8 billion.''' 

104 J. Trimmer. Leaer to Mt. Michael D. Harris, MPP on an update to the Mike Harris Ta& force on 
Bringing Cornmon Sense to Meîro (Mach 30, 1995). 

IO5 Notes from author, Provinciai Leaders Debate on the Future of the Greater Toronto Area ( A p d  3, 
1995). 

'O6 Ontario. News Release. hemier AB- GTA Task Force (July 11, 1995). 

107 Ontario. iMinistry of Finance Ecoaomic and F i n a u d  Statement (November 29, 1995). 
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It is difficult to know whether the Task Force compromised on their recommendations in 

light of the change of govemment. However, there were some recommendations that the Task 

Force members knew would not receive broad popular support, nor would they be acceptable to 

the new government. First, in a climate of cutbacks, it was going to be difficult to recommend 

increased spending on public transit even though the Task Force recognized the cntical 

importance of  an efficient and integrated GTA-wide transit system to the health and workability 

of the region. Second, the Task Force wanted the Province to have greater authority in regional 

planning, including legislation that would encourage compact and efficient land use. The 

govemment, however, had clearly indicated a preference for a less restrictive and onerous 

planning environment. Third, the Task Force agonized over whether to recommend new 

boundaries for the GTA region, given that the existing political boundaries did not correspond to 

the actual social, economic and ecological functions of the region. At the same t h e ,  it 

recognized that the political repercussions of altering the boundaries would be great. This issue 

caused some dissension among Task Force memben and the issue was defened. 

in other areas, the Task Force was not prepared to compromise. First, even though the 

Task Force knew that the Province was planning to cutback and download welfare funding, 

including Family Benefits Assistance, General Welfare Assistance and social housing, the Task 

Force recornmended that these programs continue to be h d e d  and delivered at the provincial 

level. Second, notwithstanding that the Task Force knew that the governent was considering 

the complete overhaul of education hancing in the province, it maintained its recommendation 

that school boards should continue to have control over funding so that local special needs and 



social and demographic characteristics could be addressed and adequately fbnded. Third, 

although the Task Force was aware of the government's intention to review the Developnient 

Charges Act in order to facilitate new urban development, it recommended requirements for 

incorporating full-cost pricing methods into the calculation of municipal development charges as 

well as for basing the calculations of education development charges on the different costs 

associated with the demographic charactenstics and needs of households in different unit types. 

However, for the purposes of this Chapter, the rnost important area where the Task Force 

wanted to make change was in the implementation of a region-wide government with legislative 

and taxation powers to coordinate the planning of physical infirastnicture, including 

transportation, at the regional level. The Task Force envisioned a broad regional govenunent 

with substantive development control and taxation powen to encourage efficient land use and 

compact urban form and to pool funding across the region. The Task Force knew that a new 

level of govemment would be a tough sel1 politically, partly since the Harris govemment had 

campaigned on a platform that included the elimination of an upper-tier level of govemment, and 

partly because of the resistance in the area and regional municipalities. A content analysis of the 

300 submissions received by the Task Force indicated that the suburban and rural communities 

within the GTA feared a loss of identity and control under what they perceived to be an urban- 

oriented govemment. Similarly, urban communities, such as the City of Toronto, feared 

distortion of their unique urban form and social programs through the innuence of suburban 

decision-makers unfamiliar with the urban context. Follow-up interviews with GTA councillors, 

policymakers, and mayors throughout the fall of 1998 codim that these positions have changed 



One of the sharpest criticisms by provincial policymakers responsible for reviewing the 

the GTA report was in the area of governance. The Task Force recommended the creation of 

"flexible seMce districts" within the Greater Toronto Council. The proposai involved the 

delivery of certain municipal services (such as water and sewer, waste, transit, police and 

conservation) on a local basis but with adjustable boundaries that could accommodate social, 

economic and ecological sub-regions. At the sarne tirne, coordination and financing would occur 

on a region-wide level. It was thought that flexible service districts would be an innovative 

approach to govemance - and therefore more palatable in an anti-big govemment climate - 

while at the same time providing the necessary region-wide coordination of large-scale services 

and infrastructure. However, the idea suffered from a lack of definition.Io8 

On January 16, 1996, the Task Force released its report, Greater Toronto, with much 

anticipation and fanfare.'0g The report contained 5 1 recommendations in ail. Despite an initially 

1 OS Sancton (1996, p.39) claims that the fundamenta1 probiem of the flexible service district concept 
was the atternpt by the Task Force to maintain two mutually incompatible positions: nsponsibiiity 
to the Greater Toronto Council for the functions the Task Force recommended delegating giving 
to the fiexible semice districts, while at the same time dictating how those functions are to be 
delivered. However, it is cleariy possible to delegate discretion within a franiework without 
delegating the discretion to abandon the bxnework itseif. The Task Force proposed a fiamework 
for delivery of certain senrices (aIbeit one that was not weU thought out), and proposed discretion 
within that h e w o r k .  

109 See for example, "A new vision for Greater Toronto" Toronto Star (January 17, 1996); Editorial 
'The Greater Toronto Area deserves a 'Golden' future' Financiai Report (January 16. 1996); G. 
Swainson "ExcIusive: the 5 1 -step blueprint to your fùture: tax shape-up in GTA pian, bold 
changes urged for GTA" Toronto Star (January 13, 1996); D. Saunders "Urban crisis gives birth 
to city-regions" G i d e  & Mail (January 16, 1996); P. S d  "Nuts and bolts of the Golden Report" 

( c o n ~ u e d  ..) 



positive reception by the Minister of Municipal Affairs and Housing, Al ~each,'" it soon became 

clear that the govemment had a different agenda in mind. Shortly after the release of Golden's 

report, Leach appointed a review panel (chaireci by lawyer and prominent Conservative, Libby 

Bumham), ostensibly to gauge public acceptance of the recommendations of the Task Force 

(which she found no consensus)."' A more cynical and widely held view by members of the 

media, Task Force member policy makers, and provincial policy makers is that the review 

exercise was intended by the Minister to provide an oppominity for local politicians and citizens' 

groups to "pick away" at the recommendations of the Task  orc ce."^ 

Shortly der the Golden Task Force report became public, a group of politicians 

comprised of GTA regional chairs and the "905" mayors released Ihe Seven Point ~ i a n . " ~  This 

plan attacked the Task Force's proposa1 on govemance reform and recornmended against the 

109 
(. ..continued) 

The Toronto Star (January 1 7, 1 996). 

'Io See for example, W. Walker "Leach vows action on GTA by spring: bill planned on key 
recomendations" Toronto Star (January 17, 1995); A. Artuso "Leach set to move on report: 
wants GTA reform done quickly" Toronto Sun (Janumy 17, 1995); J. Walker "Report c a k  for 
major Toronta region renewai" Financial Post (January 17, 1996). 

111 Ontario. Ministry of Municipal Affairs and Housing. "Province wants public input on GTA 
refom" (Febniary 8, 1996). 

112 See for example, M. Funston "Golden under attact over 'errors' on taxes" The Toronto Star 
(February 29,1996); L, Queen ( 1996) "GTA plan will hike governent 600%: Metro: Golden 
Task Force report cornes under attack at Toronto conference" The Liberal (Febniary 18, 1996); J. 
Barber ( 1996) "Golden report &ers at bands of revisionists" The Globe and Mail (Febniary 28, 
1996); D. Wanagas "Golden report loses its glittei' The Toronto Sun (March 25, 1996); C, 
Blizzard "Remember the Golden Report? Well, forget it" The Toronto Sun (April21, 1996). 

' l 3  The seven point plan: the sensible solution for GIA reform (A papcr presented by Mayor Peter 
Robertson, City of Brampton, on behaifof a number of mayors in the GTA, March, 1996). 
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removal of the regional govemments in the GTA. Contemporaneously, the four key mayors in 

the GTA (Barbara Hall of the City of Toronto, Me1 Lastman of North York, Hazel McCallion of 

Mississauga, and Nancy Diamond of Oshawa) released the Four Mayors ' ~ e ~ o r t " :  which 

openly attacked both the market-value system of property taxation proposed by the Task Force, 

and the proposed Greater Toronto Council to deal with GTA-wide issues, suggesting in its place 

a weak coordinating body. According to Metro and provincial policymakers, this move on the 

part of the four most powerful mayors in the GTA to look after their own interests and disregard 

the needs of the other cities and iowns within the GTA was clearly "the straw that broke the 

camel's back". It marked the crucial tuming point. Provincial and Metro policy maken realized 

that the GTA rnayon had reached a zenith of inflexibility and that it was unlikely that the mayors 

would develop consensus on GTA govemment. Metro, realizing that its original proposal to the 

Golden Commission (which was to eliminate itself in present fom and reconfigure into a larger 

GTA-wide "Meuo" type structure) was not going to fly, did an about-face and favoured the 

arnalgamation of Metro. 

From that point on, the province acted more unilaterally. Just when it appeared 

publically that support for the report was starting to unravel, the governent created the "Who 

Does What" ("WDW") panel chaired by former Toronto mayor and Conservative, David 

LI4 fie Four Mayors Report, (a report by the City of Toronto, City of North York, City of 
Mississauga, and City of Oshawa on GTA reform March, 1996). 
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~rombie."~ The mandate of the "Who Does What" panel was to examine issues of govemance 

restnicturing in the GTA, municipal hancing and provincial-municipal relations. The panel 

recommended a GTA-wide govemment structure with legislative and taxation powers similar to 

the one Golden had recommended. Significantly, it aiso recommended that welfare and 

education be moved off the property tax with only hard services funded by property tax.'I6 It was 

unable to corne to a consensus on what to do about local area municipalities, and in particular, 

Metro. It was felt that three levels of goveniment within Metro would be politically unsaleable. 

At the same time, eliminating Metro would jeopardize some of the imer-city suburbs that had 

prospered in the postwar boom (such as Scarborough, York, and East York). There was some 

debate about malgarnating the Metro area municipalities, but no consensus on this point 

emerged. The municipal finance expert on the WDW panel, Enid Slack, opposed amalgarnation 

on economic grounds, her reasons being that past expenences with amalgamations in other 

jurisdictions had indicated that service levels tend to nse to the highest level of service among 

uniting municipalities, resulting in increased costs across the board. While equalizing services at 

the highest level is not undesirable in and of itself, it is clearly not a cost-saving result if indeed 

cost saving is the object of the exercise. 

Hazel McCallion, Mayor of Mississauga, expressed her opposition to the amdgarnation 

1 1 5  Ontario. Ministry of Municipal Affairs and Housing "Panel to son out 'who does what' (May 30, 
1996). 

I6 SCC Le~ers to the Honourable Al Leach, Minister of Municipal Afiairs on assessrnent policy 
refonn, disentanglement and GTA wide govaance kom David Crornbie, Chair, Who does Whaf 
Advisoy Panel (August 20, 1996 - January 2, 1997). 
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of the Metro area municipalities on dernocratic grounds, arguing that the change would "dilute" 

the vote of citizens in the Metro area by reducing the number of elected councillors. An 

underlying reason for her opposition was that the amalgamation of the Metro area municipalities 

would diminish her political clout in the GTA. 

Amalgamation of the local area municipalities in Metro was never championed, or even 

seriously considered, by any of the GTA review panels or GTA politicians. Even the Provincial 

Government's own policy maken, through the Office for the Greater Toronto Area, did not 

recommend amalgamation when presenting their 19 GTA govemance options to the Harris 

cabinet in the summer of 1997. Arnalgamation was clearly the initiative of the Harris imer 

cabinet, and there has been much speculation as to where this policy option orighated. It is 

widely believed in media and policy circles that amalgamation was the brainchild of Paul 

Godfiey and the imer cabinet of the Harris Government. Paul Godfiey - ardent Tory, personal 

fkiend of Premier Harris and Toronto Mayor Lastman, publisher of the Toronto Sun, and former 

Chairman of Metropolitan Toronto - was one of the few urban leaders who had supported 

amalgamation for some t he .  In fact, of the nearly 300 submissions to the GTA Task Force on 

GTA-wide govemance, his was the only one that recornmended amalgamation. Less wetl-known 

is the story behind why amalgamation was chosen over the other, more explicit Tory-favoured 

option, elimination of Vetro. According to Metro and provincial policymaken, the inner 

Cabinet was only interested in two options - elimination of Metro or the m.algamation of the 

six cities withh Metro into one "megacity". The suburban power base of îhe Harris Government 

made it simply tao political risky to restructure municipal jurisdictions beyond the Metropolitan 
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borders. Yet something had to be done. Harris had campaigned in 1995 on a platfonn to 

eliminate Metro, but it soon became apparent that this would seriously jeopardize the social and 

econornic health of the imer suburbs like Scarborough, East York and York. Those same 

suburbs that had pmspered during Toronto's 'golden age' of Fordism were not implicated in 

Fordism's crisis. The concem that the imer suburban fnnge would suffer enomous financial 

consequenees if Metro were eliminated led the Harris Governent to favour amalgamation. This 

policy was justified by the same evolutionary argument that had prompted former Tory Premier 

William Davis in the 1970s to surround Metropolitan Toronto with regional municipalities that 

would, in time, constitute an amalgamation of al1 their inner (lower-tier govemments). That 

vision of six large municipalities ( five regional municipdities plus Metropolitan Toronto) was 

recently advanced by both Premier Harris and Municipal Mairs Minister Al Leach in support of 

their decision behind arnalgamation. 

In any event, because there was Little consensus on the ments of amalgamation, it came as 

quite a surprise that, one week before Christmas in 1997, Minister Leach introduced Bill 103, the 

effect of which was to replace the six existing municipal govemments of Metropolitan Toronto 

with a new single-tier city (the City of Toronto, or "Mega-city" as it came to be popularly 

known), with a population of 2.3 million people. Opposition to megacity was huge, giving rise 

to at least ten ad-hoc groups formed to protest the arnalgamation across the rnetropolitan ares."' 

'17 See for example, Team East York, Amex Residents' Against Amalgamation, North York Fighis 
Back, City of Toronto's Fight Against Megacity; Dan Leckies's Anti-amalgamation Campaign; 
Citizens for Local Democracy; City of Scarborough against Amaigamation; North York 
TaxPayen Agauist Megacity raliy; Liberal MPP loe Cordiano's referemdum motion at Queen's 

(conhnued.. .) 



The most vocal of these groups was "Citizens for Local Democracy" led by John Sewell, another 

former Toronto mayor and known NDP sympathizer. Citizens for Local Democracy was well 

organized, with weekly meetings, a monthly newsletter, high-profile members and a website 

( ~ ~ D : / / w w w  .communitv. web.netkitizens) which provided daily updates on events and 

inf~rmation.''~ Martin Horak (1998) recentiy completed a comprehensive study on the Citizens 

for Local Democracy and the anit-arnalgarnation ~ a m ~ a i ~ n . " ~  

Opposition to the Megacity proposa1 focussed on several key issues. First, it was felt that 

in such a large political constituency (2.3 million people) with a vast reduction in elected 

representatives (eom 44 d o m  to 16 in the old City of Toronto alone) it would be considerably 

more difficult for citizens to have their views represented to municipal governments on issues of 

importance to hem, hence underminhg the democratic process. Second, the proposa1 would 

force together two development styles (urban and suburban) into one cumbersome jurisdiction, 

and the urbanites in particular were concemed over the loss of identity in their downtown 

neighbourhoods. Perhaps the most insidious component of Bill 103 was the provision for a local 

"transition team", which was to make the decisions of elected municipal politicians subject to the 

veto of govemment-appointed (and unelected) trustees during the transition period. This led to a 

"'(. ..continued) 
Park; Ward 7 Say No Cornmittee (Councillors Pam McConneil and Jack Layton; Cabbagetown 
Preservation Society Against MegaCity. 

1 l8 See for example, Citizens for Local Dcmocracy "What's Going On here?' (December, 1996); 
Citizens for Local Democracy ''The Harris Monster arnalgamation, education, down-Ioading" 
(February, 1996). 

' l9 M. Horak ( 1 998) ï%e Power of Local Identiiy: C4LD and the anti-amolgamation mobifkation in 
Toronto (Toronto: Centre for Urban and Community Studies). 



constitutional court challenge which, although unsuccessfbl, prompted an Ontario judge to 

express criticism of this aspect of Bill 103. Third, opponents objected that the amalgamation 

would produce a municipality which was entirely the wrong scale. It would be simultaneously 

too big and too small - too big to properly address local complex urban issues; too small to 

properly coordinate services across the whole GTA. Golden called amalgamation the "megacity 

9,  120 diversion", "irrelevant at best and possibly counter-productive . 

Faced with the barrage of criticism, the government hastily commissioned a report by 

KPMG'*' in support of amalgamation. KPMG's report (less than 90 pages long and only a few 

weeks in the making) was highly qualified. In specific answers to specific questions posed by 

Minister Leach who commissioned the report, it predicted that there would be a potential savings 

of $100 million per year from amalgamation. The shortcomings of this analysis were not lost on 

critics, and the rebuttals prepared for the City of Toronto, one by Wendell coxlU, the other by 

Andrew ~ a n c t o n ' ~ ,  were scathing. 

120 Dr. A. Golden. "One Big Government is no solution for Toronto" (a speech to the Canadian Club 
of Toronto and Empire Club of Canada, February, 1997). 

I21 KMFS ( 1 996) "Fresh Start: an estimate of potential savings and costs lrom the creation of single 
tier local government for Toronto" (a report by KPMG for the Province of Ontario, December 
16). 

lU Wendell Cox Cod tancy  ( 1997) "Local and Regional Governance in the Greater Toronto Area: 
A Review of Alternatives (a report prepared for the City of Toronto, January 10, 1997). 

lU A. Sancton (1997), (A comment on the KPMG study "Fresh Start" prepared for the City of 
Toronto, January 1997). See also, A. Sancton (1996), "Reducing Costs by Consolidating 
Municipalities: New Brunswick, Nova Scotia and Ontario". Canadian Public Adnrinirtration, 
(Fall). See also Letter to Mr. Glenn Kippen, Treasurer, Borough of East York from Deloittee & 
Touche (February 2, 1997). 



Al1 these concems eventually culminated into a metropolitan-wide non-binding 

referendum, held on March 3, 1997, in which citizens in each of the six cities were asked to vote 

on whether they wanted megacity. Voter turn out was the highest it had been for over 30 yean, 

with 70% of those who voted opposing the govemment's plan. Local politicians and citizens 

were jubilant. 

In response, the govemment arnended its original bill to increase the size of the new 

council fiom 45 to 57 and to establish six community councils, based on the existing municipal 

boundaries, to advise on very local planning issues (such as consent and re-zoning applications, 

etc.). With an annual budget of more than $6.5 billion (larger *an eight other provinces), the 

new city would employ over 50,000 people (larger than the entire bureaucracies of six 

provinces). 

At the same t h e  that Toronto was raging against amalgarnation, the governrnent sprang 

"Megaweek", a senes of major bills introduced into the provincial legislature on four consecutive 

days of one week. These bills would profoundly alter municipal governance and finance in 

Ontario. On Monday January 13, 1997, Minister of Education and Training, John Snoblen, 

introduced Bill 104, the "Fewer School Boards Act", which cut the number of school boards in 

Ontario by one half and replaced them with 66 'Dismct Boards". For Toronto, this meant 

amalgamating six school boards into one. Moreover, fhding was removed fkom the property tax 

(although this was later modified sornewhat). On Tuesday January 14, 1997, Minister of 

Community and Social Services, Janet Ecker, annoumed t'ie shifting of more of the financial 
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burden for welfare (including "Workfare" and Family Benefits h d i n g )  fiom the Province to the 

rnunicipalities. Again, this was later modified after intensive opposition and criticism. The 

Province also proposed downloading the complete funding for social housing to the municipal 

level. This aspect of the announcement has been maintained. On Wednesday January 15, 1997, 

Minister of Environment and Energy, Nom Sterling, announced the transfer of provincially 

owned water and sewage treatment plants to municipalities. At the same the ,  responsibility for 

most provincial roads, and for ail of GO Transit, femes, airports, libraries, policing, and 

municipal transit was also downloaded to rnunicipalities. On Thunday, Finance Minister Ernie 

Eves pledged to implement full market value assessment by January 1998. This also invoived 

transfemng to the municipalities the assessment fùnction, a function that until about 30 years ago 

was held by municipalities but assurned by the Province in an effort to achieve some unifomity 

across the province. 

The consequences of Megaweek for urban areas, and in particular for Toronto, were 

severe. Although the Province claimed that the swap would be revenue-neutral, prelllninary 

estimates conducted by the Municipality of Metropolitan Toronto indicated that the fiscal impact 

would cost Toronto over $300 million annually. Since the public was not receptive to increased 

property taxes as a result of the province's rneddling, many feared that important services would 

have to be cut. In conjunction with Bill 103 (amalgamation), the Megaweek announcements 

triggered opposition of unprecedented proportions fkom al1 constituencies within Toronto. Even 



ardent Tory supporters questioned the wisdom of the govemment's rneas~res.'~~ 

It was not until the Metropolitan Toronto Board of Trade joined forces with David 

Crornbie, the Municipality of Metropolitan Toronto and the United Way to lobby the govemment 

that some relief for Toronto was forthcoming. While this urban coalition succeeded in securing a 

cornmitment by the Province to pool some of the social service costs across the GTA (although 

al1 the details are yet to be worked out), it was not successful in achieving the original 

recornmendation to have the financiai responsibility for al1 social welfare benefits uploaded 

entirely to the ~rovince.l*~ 

The reception to Megaweek was also intensively negative across the province. Even the 

Association of Ontario Municipalities, headed by a well-connected Tory, Terry Mundell, argued 

to the Province that these initiatives posed threats to al1 rnunicipalities, threats later 

acknowledged to some extent by the govemment. Mr. Mundell worked behind the scenes to 

mitigate some of the more damaging aspects of the proposais, and to a limited extent he was 

successful. For example, he was able to get the Province to re-think the downloading of social 

services (Family Benefits and General Welfare Assistance) fiom the original plan to shift 50% of 

124 See for example, comments made by Tory backbencher Morely Keels (Etobicoke Lakeshore), 
"Don't Blame Tory Caucus for Offloading Fiasco" The Toronto Star (March 19, 1997, p. A7). 

12' See Lcner dated March 13, 1997, to the Honourable Prermer Mike Harris fiom J. Bossons, D. 
Crombie, A. Golden, M. Lauber ('There is a beiter way: an alternative to downloading social 
services"). See also the Board of Trade of Metropolitan Toronto (1997) "Notes for remarks by 
George FierheUer, President, The Board of Trade of Metropolitan Toronto (January 23). 



the financial responsibility to the municipality to 20%.'26 

M e r  the dus t settled, the most signi ficant governance changes iri provincial-municipal 

relationship, are summarized in Table 6, "Changes in Responsibilities between Provincial and 

Municipal Governments". 

Although the changes were imposed by the Province during Megaweek, the Province did 

little about GTA-wide govemance, an essential recornmendation of both the Greater Toronto 

Area Task Force and the Who Does What panel. A GTA-wide govemance structure was 

perceived by many in the urban policy arena to be one of the cornerstones of govemmental 

reform for the region. Milt Farrow (Special Adviser to the Ontario Government on the Greater 

Toronto Services Board), who was in the midst of yet another examination of the GTA 

govemance issues, also underlined the importance of sorne govemhg structure with legislative 

and taxation powers in order to adequately fund planning and physical infkastructure initiatives. 

Even the Harris Govemment acknowledged it as being essential in order to deal with the region- 

wide planning and physical infi-astructure issues. 12' However, since Farrow 's report was released 

in the summer of 1997, the legislation creating the Greater Toronto Services Board has only 

slowly been working its way through the Legislature, and by dl indications it will be a 

significantiy watered-dom version of what Golden or Crombie had recommended. The version 

126 For fiirther information on the poiitics behind the scenes, see S. Noel ( 1997); fibitson (1997) and 
Graham and Philips ( 1998). 

'" James Rusk. "Harris Backs c d  for new GTA Agency: report reeommaids board made up of civic 
politicians for CO-ordination of services" nie Globe w d  Mail (lune 19. 1997). 
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spelled out in Bill 56 (called the Greater Toronto Services Board) has no legislative or taxing 

power, only the power to "recornmend" various actions to its member municipalities. Some 

predict that it will eventually evolve into something meaningful, but as yet there is no indication 

that the area rnunicipalities around the City of Toronto have any interest in seeing that occur. 

Outside the City of Toronto, a two-tier system of municipal govemment still remains, and if the 

GTSB were to evolve into something more resembling a governrnent, those municipalities would 

be govemed by three tiers in a climate of demand for less government, not more. Thus, it would 

be difficult to see how these municipalities would concede any rneaninghil decisions or powen 

to a new upper tier. 

The Golden Task Force had identified the fragmentation of economic deveiopment 

efforts across the region with the observation that intra-regional cornpetition undermined each 

others' efforts of each individual municipality and diminished the attractiveness of the GTA as a 

destination for inward investment. The Task Force had recommended a Greater Toronto 

econornic development strategy that would invest in the physical and social infrastructure 

necessary to support key traded goods and services, although it was cnticized for not offering 

much in the way of detail on point.'2a Although little has resulted nom Golden's 

recommendation, the Greater Toronto Marketing Alliance was launched in May, 1998. This is a 

public-private partnership based on a U.S. mode1 of economic development, with the sole aim of 

"attracting jobs and investment to the GTA". It is purely a marketing body, and outside the 

128 M.S. Gertler (1996), "City-Regions in the Global Economy: Choices Facing Toronto" Poiicy 
Options (September: pp. 1 2- 1 5). 
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purview of the proposed Greater Toronto Senrices Board. Some have suggested that this is 

exactfy how local area municipalities want it to be because then it does not &ge on their own 

local economic development decisionmaking. As it stands, the GTMA will not replace any of 

the existing fûnctions; it will merely add to them. Recently, it was given $1 million in seed 

money from the Province and is m g  to raise an additional $2 million fiom the private sector. 

Some observers (including rnembers of the Alliance) have noted that the fledgling organization is 

having a difficult tirne raising h d s  because the private sector in Canada is unaccustomed to 

contributing to initiatives hitherto for hinded by the state. 

Interpreting the Changes 

What forces have been driving these changes? This is the question on the minds of many GTA 

watchers and urban theorîsts. Table 7 summarizes the different interpretations on what forces 

have been behind the changes. There are four main areas of change: GTA-wide govemment, 

amalgamarion of Toronto, property tax reform, and municipal-provincial reorganization. With 

regard to why the proposed GTA government was not accepted, there are some (Sancton, 1996) 

who hold the view that what has transpired in the Greater Toronto Area over the past few yean is 

to some extent predictable because of simiiar expenences in other city-regions throughout the 

United States. Not only had the govemance changes proposed by Golden been recornmended 

and tried elsewhere, but the result for Toronto would be no different than in the American 

examples that came before. 

Responses to the [Golden] recomrnendation [for a Greater Toronto Council] were 



completely predictable: the outer suburbs porhayed the proposed GTC as remote, 
costly and unnecessary; central-city politicians were suspicious; and the major 
existing metropolitan authonty, together with the highest circulation metropolitan 
newspaper (The Toronto Sm), claimed that the proposed GTC should be stronger. 
So far, the story is one that could be found in any textbook on North American 
urban govemance, especially ones written in the US in the late 1950s and early 
1960s .... A few months after the release of the task force report, it looks like the 
end result will be the sarne as the countless cases documeated in the Ametican 
texts: the suburbs will successfully resist (Sancton, 1996, pp.38-39). 

A popular interpretation of why the Govemment of Ontario has not implemented some 

sort of institutional framework for the region sufficient to address key regional issues iays blame 

on the municipal politicians across a city-region in which no one was prepared tn compromise 

(See for exarnple Golden, 1998; Ibbitson, 1997). Golden herself notes (1998, p.10) that the 

cornpetition between GTA mayors (urban, suburban and ml) created discord and prevented a 

cornrnon vision and voice fiom emerging. She quotes Ibbitson who claims that the cooperation 

between the mayors had reached a "zenith of inflexibility never seen before". One of the 

challenges for Golden was to create the common vision. She ran out of tirne, but also thought, 

naively perhaps, that a cornrnon vision based on the perceived threat of globalization would be 

enough to carry the day and create consensus. 

But, as I argue, this to some extent ignores the dynamics of institutional formation in 

which visioning is an object of social struggles and a result of public and pnvate deliberation. It 

also ignores the economic dynamics that existed w i t b  the region. As discussed in Chapter 4, 

changes in the modes of production are creating growth nodes in suburban and h g e  areas of the 

GTA. Lower taxes, access to transportation and comparativefy cheap land have given these areas 
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a relative advantage, especially with the rise of just-in-tirne production. The gain of many of 

these areas has been the loss of the central core. They also had no interest in provincially initiated 

regional institutions and shared cost arrangements across the region, since it might undemiine the 

perceived advantages they had vis-à-vis other areas in the region. This type of intra-regional 

bickering thwarted the emergence of a progressive regional governance structure. The result was 

that the provincial governrnent was then able to step in and introduce its own plan for the region. 

On an interpretation of how amalgamation came about, Golden (1998) also has observed 

that since al1 of the suburban seats in the Provincial Legislame were held by Progressive 

Conservatives, the govemment was particularly sensitive to the wishes of its suburban 

constituents. Other analysts have recently emphasized the sarne point. Keil(1998) has suggested 

that the amalgamation of Metropolitan Toronto can be interpreted to a great extent "as a 

territorial fight between the suburban power bases of Mike Harris and liberal dominance of the 

imer city." This view is also supported by Ibbitson (1997), who argues that Premier H&s was 

dnven to amalgamation by his hstration over the political decisions within the City of Toronto, 

most notably, the city council's decision to ban smoking in restaurants and bars, and then-Mayor 

Barbara Halls' decision to allow City of Toronto employees to join the Toronto "Days of Action" 

protest (organized by the Toronto Labour Council and Network for Social Justice in opposition 

to Harris' cutbacks and policies). Many believe that the arnalgamation was a neo-conservative 

conspiracy to punish and destroy an NDP-based stronghold in the old City of Toronto. At a 

more abstract Ievel, Keil suggests that a class analysis 

can reasonably be argued, which assumes the hegemony of the suburban rniddle- 



class over the total urban process as the dnving force in the conflict. The 
territorial and social-economic dominance of the 905 over the 41 6 phone area 
codes of the Greater Toronto Area appears as the revenge of the periphery upon 
the i ~ e r  city. This confiict is expressive of the main social-spatial contradiction 
of the North Arnerican city, that of the city centre yid the spatial periphery (Keil, 
1998, pp. 150- 156). 

Isin (1998) takes a slightly different approach, suggesting that amalgamation must be 

understood in the context of broader transformations of advanced liberdism. According to Isin, 

amalgarnation has brought to the fore the main political fault lines in the city. "The inner city 

constituency of public-sector professional-managerial classes reacted defensively, invoking a 

rhetoric of democracy and citizenship. By contnst, the immigrant groups, visible rninorities and 

working classes largely watched al1 this with indifference." According to Isin, the old City of 

Toronto's new class (Le., the professional c h )  never quite understood the latter group, who 

were not well-off suburbanites but rather groups who had in fact suffered the greatest impact in 

terms of declining real wages during the last decade in Ontario (Lin, 1998, p. 184). 

Still another approach has been that of Todd (1998), who suggests that arnalgamation cm 

be explained through insights gleaned fiom urban regime theory, most notably the local political 

regime that had been lobbying for amalgamation for many years and that the Tories merely put a 

neo-liberal stamp on it (Todd, 1998, p. 21 1). 

The current coalition of large downtown h s  (banks and consumer retail 
outlets), media outlets (like the Toronto Star), politicos (such as Paul Godfkey the 
former appointed chair of Metro and publisher of the Toronto Sun), and politically 
connected law h s  (like McCarthy Tetreault which reportedly helped draft the 
legislation and which was represented on the province's ''transition team" for the 



new city) is organized around the Toronto Board of Trade. In one form or another 
these interests have pushed for amaigamation since the early 1970s. At present the 
main concem of this group this group - has been how to translate the 
amalgamation victory into m e r  tax reductions (Todd, 1998, p. 207). 

Other than this slight divergence, which Todd (1998) ascribes to "pwly local forces'', Todd 

maintains that an "otherwise consistent theoretical tale could be told" about Toronto's ment 

govemance reform. He then âraws on his insights from regdation theory to suggest that global 

economic forces &ove other policy initiatives, and that there was in fact liale differentiation 

between the set of policy mixtures offered up by Golden and the one eventually adopted by the 

Harris Government. 

When the Progressive Conservative "common sense revolution" swept aside the 
New Democrats in the next provincial election, the t h e  M e  for the Task Force 
was shifted forward, but few changes were necessary in order to make the 
recommendations contained in Greater Toronto [the report from the Golden Task 
Force] consistent with the Tory govemment's mixture of policy initiatives (Todd, 
1998, p. 1 93) .... The Golden Report and the policy agenda it sanctioned reflected 
the political economic context and the dominance of neo-liberal public discourse 
in the 1990s (Todd, 1998, p. 195). 

This is the same neo-liberal public discourse that Todd ascribes to the Harris government. 

Todd's view in this respect may be justified by some of the language used in the Golden report, 

which indeed suggests neo-liberal underpinnings and was perhaps intended to do so. Golden's 

references to "broken sîmctures of govemance, fiscal inequity, over-govemment, and 

jurisdictional gridlock" might well have been found anywhere in the Cornmon Sense Revdution 

booklet. However, the orientation of the Task Force, as well as the major thrust of its 

recommendations are fundamentally different. The Task Force set out to build regdatory 

capacity at the city-region level and to resolve some of the contradictions inherent in urban 

economic growth, such as unevenness in the fiuiding and delivery of local public goods. It is not 
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that îhis orientation was lost on Todd - he contrasted the two different ideological influences 

infornihg the renewal of local govemance, the "progressive cornpetitive model" and the "neo- 

liberalism model" (Todd, 1998, p.212) - but he failed to fully appreciate the Task Force's 

orientation, 

The political response of the Harris govemment (indicative of a general neo-liberal 

approach) to declining real wages in Ontario in the last decade has been to cut taxes, as the 

Progressive Conservatives vowed to do in their Cornmon Sense Revolution platform prior to the 

last provincial election. The promise of a 30% tax cut profoundly affected what municipalities 

would eventually be responsible for in the Tory's strategy of provinciaVmunicipal 

reorganization. As Wdkom (1997, p.414) puts it: 

Even before it was oflicially unveiled, the tax cut &ove the agenda. No one - 
bureaucrat, aide, or politician - could ease up on cost cutting. For unless 
massive savings in the operation of government could be found, the tax cut would 
bump up the deficit and create profound politicai embarrassrnent for the 
Conservatives, not to mention confusion among the province's lenders. The 
spectre of the tax cut provided a discipline that prevented ministers from 
backsliding. 

Many political commentators have argued that it was this need to take action on cost cuaing 

which eventually drove the Harris government to implement the "Omnibus" Bill 26, the Savings 

and Restmcturing Act, 1996, haiied by some as the most draconian piece of legislation in 

Ontario's history (Ibbitson, 1997). indeed, this Bill, which centralized new powers in the hands 

of Cabinet (in the areas of hospital restmcturing, prescription h g  deregulation, pay equity, 

municipal restructuring, highways, and corporate and income tax policy) seemed rather odd for a 

govemment committed to "getting government off the backs of its citizens". However it had to 
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be done if the Hams govemment was to keep its promise of the 30% tax cut, even if it meant re- 

regulating the state to eventually deregdate it. 

It was this issue of the tax cut which seems to have had the most profound influence on 

the mixture of policy initiatives that the Harris government introduced for the Greater Toronto 

Area. Two areas in particular were shaped by the tax cut drive. One was education financing, 

where the Province assumed cornpiete responsibility fiom the rnunicipalities and then proceeded 

to cut $1 billion fiom the $14 billion budget. The second area was social services, the costs of 

which the Province reduced by downloading responsibility to the rnunicipalities to be financed 

off property taxes. 

1 maintain that these reasons cited above indicate not only that the policy mixture 

implemented by the Hanis govemment was significantly different fiom the one proposed in the 

Golden Task Force report, but also the reasons for this divergence. Indeed, the foregoing 

undencores one of my major criticisms of Todd (1998), who maintains that there is liale 

difference between the policy approaches of the Golden Task Force and the Harris government. 

Todd goes as far as to question the extent to which local institutional change, such as 

regionai governance, can have an impact on the economic growth path of the region. "In a 

context in which the global restnicturing of production and the generalized deindustrialization of 

the Canadian labour market were having such pronounced impacts, it seems doubtful that the 

govemance arrangements of local authonties could be responsible for any more than a marginal 
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proportion of these sizeable changes in the economy" (Todd, 1998, p. 200). Not oaly does this 

statement ignore the empiricd econornic evidence which suggests that the Toronto region has far 

t o m  b'deindusriialized", but also ignores the econornic literature on the role that local institutions 

(in concert with institutions at other scales of analysis) play in facilitating dynamic regional 

economic growth. 

Another of rny criticisrns stems fkom Todd (1998)'s analysis of what &ove the agenda for 

refonn after Golden. "Had the restnictunng proceeding as outlined in the Greater Toronto report 

and a broader set of regional institutions been created," wrote Todd, "a consistent theoretical tale 

rnight have been told of state restruchuing as a response to the need for global competitiveness. 

But the process took a more parochial tum" (Todd, 1998, p. 201). Todd then introduces his 

concept of urban regime theory, and the arnalgamation project as representing "a victory of a 

particular urban political regime in a conflict over urban space that has gone on for the 1s t  

twenty five years." 

This emphasis on a particular urban political regime driven to lobby for arnalgamation 

perhaps underestirnates the role that other politicai forces played in the decision to amalgamate 

the six cities into one City of Toronto. As Golden (1998) and Keil(1998) have emphasized the 

arnalgamation of Metmpolitan Toronto cm Iargely be interpreted as a spatial fight between the 

suburban power base of the Harris Govemxnent and the liberal dominance of the inner city. The 

recent amalgamation and the changes in governance represent the victory of a suburban/rural 

political regime over a particular urban regime that had dorninated politics in the City of Toronto 
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for the last 20 years - the old Red ToryMDP stronghold, or what Isin (1998) would characterize 

as the old City of Toronto new class (i.e., the professional class). Isin's point that this latter 

group never really understood those who had been most stung by declining r d  wages during the 

1 s t  decade in Ontario in part explains events behind the amalgarnation result. But this is only 

part of the story. Economic geographical considerations also corne into play. Local and 

provincial policy rnakers were detemined to preserve the tax base of the inner-suburban 

municipalities (most notably Scarborough, East York and York), since without the redistributive 

functions of an upper-tier govemment, their diminishing assessrnent revenues would surely result 

in fiscal crises for each of' them. 

Conclusion 

To summarize, what we have witnessed over the last few years as the Toronto region seeks to 

"chart a coune for the new centuy" is a period of various political responses to the economic 

and social challenges facing the region. While we cannot ignore the larger context and the 

constraints which rnake certain developments in the GTA more likely than others, the present 

policy set underway is far fiorri predetermined. Choices of possible htures still exist for regions. 



There is little debate that the Toronto region underwent a character-altering transformation in the 

postwar years. At the end of the Second World War, Toronto was a sedate, even bland, 

metropoiis with a branch plant manufacturing econorny. In the decades to follow, however, it 

was transformed into the dominant financial and industrial centre of Canada, with a reputation as 

a vibrant city-region with a d e  and diverse urban core. What is particularly interesting about 

Toronto is that it did not succumb to many of the social and economic disparities besetting other 

large North American city-regions despite its rapid ascendance in stature. 

Much of Toronto's success cm be attibuted to the regulatory and institutional foms in 

place at the urban scale, although clearly many extemal and unforeseen forces have helped to 

rnake the region 'work'. However, the stable long-term economic growth that Toronto enjoyed 

for so many years was largely due to the interaction of those extemal forces with the regulatory 

and institutional forms - an interaction that created the right conditions for a new and positive 

balance between production and consumption. 

One of the principal and unique institutional innovations was the Municipality of 
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Metropolitan Toronto, which can be regarcied as a key (though hitherto underemphasized) 

component of the Canadian Fordist regime of accumulation. Metro was the primary institution 

through which land use planning and urban inf'rastnicture development occurred. It was also 

most conducive to Fordist production and conswnption. Moreover, as an innovator of unique 

urban-based postwar developrnent policies, Metro was pivotai in administenng key elements of 

the welfue state. At the same tirne, it was a major beneficiary of federal and provincial 

prograrns delivered within the region. 

Another key institution in the development of Toronto's postwar economy was the Auto 

Pact. Other institutions of federalism also benefited Toronto. These included Canadian state 

investrnent in progrms to support an increasingly pluralistic, rnulticultural and multiracial 

society which contributed to a social fabric characterized by tolerance and diversity. However, 

the 80w of benefits was not uni-directional. Not only did the region benefit from national 

welfare spending and federalisrn, but Toronto, as a local state, was also an important contributor 

to the nation's econornic and social viability, through interprovincial equalization payrnents and 

the resulting interregional income redistribution. There was a spatial compromise, then, between 

Toronto and the needs of the whole nation. 

In contxast to the institutional stabiiity of the period, the economic profile within the 

region was more dynamic. For example, the impact of the relocation of the manufacturîng sector 

to the urban h g e  was offset to some extent by Metro's contribution to the social wage. 

However, near the end of the 1980s, local goveniments were unable and the provincial 
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government was unwilhg to address the full consequences of this spatially dynamic period. In 

fact, the Province made decisions which actually fed into the looming regulatory crisis by 

contributkg to the municipal hgmentation of economic development and ignoring the servicing 

and planning needs of the region as a whole. 

By the mid-1970s, major wealmesses were starting to emerge in the world econorny, 

which were also being felt in Canada. However, Toronto was able to sustain relative stability 

during this period, primarily because of its economic diversity, both manufacturing and service, 

and because of the richness of its institutions operating at the city-region scale. By 1989 the 

cracks that had begun to show over a decade earlier were opening up and undennining the 

foundations of Toronto's earlier success. The downturn was more than cyclical. Rather it was a 

fùlly manifest structural crisis. The converging of extemal forces (such as national fiscal, 

monetary and trade policy; globalization and progressive continental integration) occurred in 

such a way as to fuel Toronto's economic volatility and to increase its vulnerability to extemal 

forces. 

The effect that these extemal forces had on the politics and institutions of Canadian 

federalisrn also were manifested in the governance of the Toronto region. Some were starting to 

question the role which the state should play in rnanaging the economy. In particular, there was 

widespread belief that globalization was placing more limits and constraints on national 

govemments while simultaneously r e n d e ~ g  the policy tools of the Province and local 

governments (such as education and health care) more important. This belief gave rise to a 
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prevailing wisdom across the political spectnim that decentralization of responsibilities within 

the Canadian federal system was the rnost appropriate response to global forces. 

One implication of decentralization in a federal system with a highly complex and 

advanced system of intergovernrnental transfers, was the tendency for more senior levels of 

government to off-load fiscal problems onto other levels of government and other transfer 

agencies such as hospitals and school boards. Ahost ovemight, local govemments and 

institutions experienced a change in the traditional rules of postwar govemance. 

Notwithstanding these changes, they still did not have the necessary policy, financial or 

monitoring tools to deal with the increased burdens they increasingly faced. Toronto faced the 

added challenge of accomrnodating tremendous social diversity in an era of fiscal restraint. It 

also had to continue to govem the city-region under the new pressures imposed by 

decentralization of service delivery systems, the downloading of (some) financial and social 

responsibilities, and also the offloading of responsibilities by the state to the fmily and 

During the initial stages of the recession, Toronto was able to manage to some extent the 

increased burdens placed upon it. However, because no new initiatives from the Province or the 

federal government, or even from non-state actors, were forthcoming, its capacity to carry the 

burden of its victims of economic restnicturing evennially collapsed. This in tum heightened 

local concexns about the extent to which the local state could manage the economy and affairs of 

Toronto society. Toronto's pemeability had become more transparent with the fundamental 
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alteration of the economy and the crisis in those very institutions that had previously regulated it. 

Toronto's response was to assume a character not unlike other regions in Canada, with its export- 

led growth no longer being closely linked to, correspondhg consumption, and the move to a 

more cyclicai and less stable economy. It was also beginning to make the same types of 

demands within Canadian federalism that had hitherto been associated with have-not provinces. 

By the mid- 1990s, the region had encountered a critical point in its history. Either it was 

going to follow the slippery slope of development that had plagued so many Amencan cities, or 

it was going to reinvent itself to address the constellation of economic, social and political 

challenges facing the region. One of the comprehensive exercises in the re-examination of 

governance at the city-region scale was the Golden Task Force. That Task Force produced a 

senes of recommendations which its members believed would have rnoved the region doser to 

resolving some of the economic challenges facing the region, most notably uncoordinated and 

h p e n t e d  economic growth and planning, and the unevenness in the delivery of local public 

goods. If implemented, the Task Force's recommendations would not necessarîly have resolved 

al1 the region's problems because of the interspatial dimension of regulation and the need for a 

CO-ordinated, muïti-scale solution. No one expected al1 of the Task Force's recommendations to 

be implernented, largely because many of the recommendations (such as those respecting 

regional governance) were not fully developed. The Task Force itself envisioned a lively debate 

and he-tuning of many of its policy proposais involving various levels of government and 

citizens. What was not expected, however, was that the Govemment would so quickly follow up 

with its own plan for the region which seemed to ignore many of the ideas of the Task Force and 



flew in the face of much of the prevailing wisdom on govemance of city-regions. 

How we got 6om the recommendations of the Task Force to the policy set implemented 

by the Harris Govenunent was far fiom predictable. There is no question that broader economic 

and political forces (such as dominant fiscal orthodoxy, and neo-liberal ideology) played a role in 

the transfomation. At the same time, not only did specific issues that had been festering for 

years (such as the inequitable property tax system throughout the region, the need for municipal- 

provincial re-organization, and ailing GTA-wide govemance) also influence the Govemment's 

response, but so did the fact of the Harris Govemment's conspicuous support base in rural and 

suburban Toronto, and the drive on the part of the Government to implement a thirty percent cut 

in income taxes as pan of a particular political response to declining real wages in Ontario. Thus 

to that extent, the Govenunent's policy approach was a carefully crafted political response to a 

perceived crisis, a response, however, which was premised on questionable assurnptions. Indeed, 

the spatial fight between the suburban power base of the Harris governrnent and the recent liberal 

dominance of the inner city played a significant role in the process, but this dichotomous version 

of local geopolitics is too simple. Another key condition was the desire on the part of local and 

provincial policy makers to ensure that the imer suburban f i g e  would not be "hollowed out" in 

any new reconfiguration. 

None of the policy options on GTA govemance presented to the Hanis Government 

(whether presented by the Golden Task Force, The Crornbie Who Does What Commission, or 

the Govemment's own Office for the GTA) included amalgamation of Toronto municipaiities. 
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However, the suburban power base of the Harris Government made it too politically risky for it 

to tinker with govername beyond Metropolitan Toronto's boundaries, and so notwithstanding the 

array of options before it, the govemment only seriously considered two of its own design - 

elhination of Metro and the amaigamation of the six cities within Metro into one "megacity". 

Although Harris had campaigned in 1995 on a promise to eliminate Metro, it became apparent 

that to do so would isolate lower-tier municipal structures such as York, East York, and 

Scarborough without revenue- and cost-sharing advantages of a municipal federation. Those 

sarne postwar suburbs that had boomed during the Fordist era were now implicated in its cnsis. 

Eliminating Metro would be too damaging, and so amalgamation was chosen. Ironically, 

although neo-liberal ideology rather than econornic geography onginally motivated the Harris 

Government to reconfigure Toronto, in the end, it was economic geographical considerations that 

gave the Government its most cogent justification for doing so. Ultimately, however, the 

Govemment was unable to hlly grapple with econornic geography issues across the GTA largely 

because it had exhausted its political capital in the fight over amalgamation of Toronto. Many of 

these issues remah unresolved. 

At the end of the day, it appears that the appmach adopted by the HYris govemment has 

underestimated the importance of the institutions and infrastructure operating at the local level to 

the economic success of the GTA. This list, which includes physical idkastructure (surface 

transportaiion and telecommunications), institutions which promote innovative and knowledge- 

based cornponents (such as the fiuiding of hospitals and educational facilities), social-based 

institutions (such as labour policies, facilitators of new modes of production), and income 
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distributive institutions (such as welfare, family benefits, and various other programs), have dl 

faced deep fiding cuts at the hands of the Govemrnent. The justification for these cuts has been 

the supposed need to compete in the global economy by cuîting tax rates. Unfomuiately, there 

appears to be little understanding of the nature of the cornpetition in which the region is engaged. 

The underlying assumption of the Harris Govemment's policy set is that the Toronto region's 

econornic competitiveness is based on low taxes, low wages and low cost production. However, 

if (as the evidence seems to suggest) city regions like Toronto are the sites of dynamic econornic 

growth based on high-skilled workers and high value products and services, then it seems strange 

that the government has pursucd policies of cutting or elimination rather than investing in 

education, training, industrial policy and labour-relations. For a region that has enjoyed broad 

recognition for its institutions and their innovation in shaping the region's economic destiny, the 

Goverment's policy approach would appear to undemine the very foundations upon which the 

region's past successes have stood. 

What does the Toronto story tell us about economic change and the governance of city- 

regions in general? First, it tells us that regions matter in that it is at this level that institutions - 

forma1 and informal, public and private - corne together to fonn the foundations of an 

innovative and dynamic growth centre. We are not only interested in how institutions sustain 

local economies but also how local economies sustain institutions at various levels including that 

of the nation state. The Toronto example provides us with evidence of how a regional economy 

has played an important role in sustaining the national system. The Toronto example also 

highlights the importance that institutions can have in shaping a region's h u e .  At the same 
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tirne, it points to the need io reinvent institutions in times of economic transformation, because 

institutional structures must evolve to meet the exigencies of the accumulation systern. 

Second, my approach of applying a regulaîion and urban regime theoretical analysis to 

the Toronto region is consistent with the view that, although macroeconomic forces clearly pose 

constraints on the range of options open to city-regions, their precise responses are still the 

product of social struggle, conflict and negotiation, coalition building and visioning involving a 

wide variety of stakeholders across the whole region. The Toronto example exposes the 

limitations of applying either a purely stnicturalist or agency-centered approach to the snidy of 

city-region govemance and underlines the need for a more synthetic approach to urban regions. 

Third, rny argument thaî the nation state and federal-provincial politics still play a 

significant role in shaping city-region govemance has enabled me to escape the tired analysis of 

global-local dichotomy in descnbing local change. This latter Eramework which has dominated 

academic and public discourse on changes in city-region govmance for several years, is too 

simple and needs to be supplemented by a richer variety of spatial scales. 

Fourth, I have shown through my analysis of recent GTA economic policy options, that 

pinning a city-region's economic development policy set on a notion of global ecmornic 

determinism without considering the socio-spatial dialectic within the region itself is an exercise 

in folly because it ignores social and historical forces that exist within the region. The various 

closed exercises in city-region govemance refom in Toronto over the last four years (such as the 
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Golden Task Force, the Crombie Commission and the Province's own attempts), to the extent 

that they failed to engage in processes of coalition building and visioning across the city-region, 

were ultimately unsuccessful in formulating an implementable policy basis. Policymakers and 

political strategists may have bought into the notion that local politicians and citizens would rally 

around a common vision of a "city-region al1 in it together", ready to confiront a perceived threat 

of global cornpetition. However, local politicians and citizens still see their region as a unique 

place rather than a significant actor on a world stage. 

Coordination and redistribution of income and services have long been treacherous 

political waters for levels of goverment fiom the local to the national. Indeed, the extensive, 

varied, and effective institutions that in the past existed or operated at the local level are 

responses to the politicai exigencies of particular spatial and economic circurnstances. With 

globalization, these waters have become even more treacherous because of the greater focus on 

fiscal restraint and the resulting focus on each spatial unit's (city, region, province, nation) own 

immediate needs. The tensions that emerged in the early 1990s at the federal-provincial level, 

(which Cameron and Simeon (1997) suggested are the product of a "balance sheet" approach to 

federalism) are emerging at the local and regional level in southem Ontario. There is now 

greater reluctance to redistribute area municipal tax revenues mund the GTA. It is not 

surprising that the politics of redistribution dominated the debate surounding GTA govemance 

and continues to do so as the hovince continues to download responsibility ont0 municipalities. 

It is also not surprising, therefore, that none of the policy options put forth adequately addressed 

this contentious area for the region as a whole. The Greater Toronto Services Board now being 



created by the Province is at best a coordinathg body for services and perfoms no real 

redistributive function. Intra-regional tension is destined to persist unless or until the issues of 

redistribution are more adequately resolved. 

Another product (unintended to be sure) of the amalgamation of Toronto is the 

heightened tension not only between Toronto and rest of the GTA but between Toronto and the 

Province. It was undoubtedly predicted that the creation of a new municipality of nearly a 

quarter of the population of the province would cause a significant imbalance in the intra- 

provincial power dynarnics. What was less obvious, however, was that a unified Toronto might 

slip fiom under the thurnb of a heavy-handed Provincial governrnent and tip the scales of powcr 

in its favour. Toronto is the site of much of the Province's print and electronic media. Not only 

does it represent a significant market share for media, it is also produces interesting subject 

matter, with the effect that Toronto garners the type of media attention that is difficult for the 

Province to ignore. Mayor Me1 Lasûnan, the flamboyant and outspoken mayor, has also been 

using his clout to Toronto's advantage. He successfully lobbied the Province to roll back a 

provincial business education tax that unfairly penalized Toronto businesses, and received a loan 

and grant kom the province to assist the municipality with its h t  year budget . Although it is 

yet to be seen, it is entirely possible that events will turn the prophesies of the revenge theorista 

on their heads. Toronto may get its own way after d l .  

[n 1996 Thomas Courchene begged questions about Ontario's role in Codederation 

O wing to the re-alignrnent of Canada's economy from east-west to north-south. In Chapter 4,1 
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suggested that similar questions could be posed about Toronto's role in the region and indeed the 

country as a result of similar economic reorientations. The '%y region as global economic 

actor" view advanced by the Golden Task Force and champianed by City of Toronto Mayor 

Lastman reflects the combination of Toronto's north-south oriented economy and its new 

political stature. But while there are limits to this view, as 1 argued in Chapter 4, nevertheless it 

remains to be seen over the next decade the extent to which Toronto's econorny continues to 

reorient itself towards the United States (or other globally significant economies) and away kom 

the Ontario hinterland. 

My primary objective in this work was to shed light on why the Toronto city region 

recently undenvent a major revision of its structure, bc t ions  and jurisdictional boundaries. In 

so doing, 1 drew upon the foundations of regulation theory, urban regime theory and an analysis 

of Canada's changing fiscal federaiism, al1 fiom an historical perspective (even though events 

continue to unfold). By merging different literatures (e.g., Tickell and Peck, 1992; Goodwin and 

Painter, 1997; lenson, 1989; Simeon and Carneron, 1997; Lauria, 1997) I was able to escape the 

tired analysis of global-local dichotomy in descnbing local change. Rather, 1 have brought into 

my analysis a ficher variety of spatial scales and argued that the nation state and federal- 

provincial politics still play a significant role in shaping city-region dynamics. 

My choice of Toronto as a case study had the duai advantage of capturing the re- 

configuration of a major urban region as it happens, while at the same time allowing me to draw 

upon my background in Canadian history and my own involvernent in the policy-making of the 
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Golden Task Force. In the process, I applied a critical political economic perspective which also 

provides a framework for assessing more effectively many of the current writings on the subject. 

1 re-discovered an historically significant role for the Toronto Area Industrial Devdopment 

Board through archival research, and through my 'Freedom of Information' application 1 made 

documents available to subsequent nsearchers. 

It is prernature to explore at this time many of the more recent issues raised in the 

preceding paragraphs. However, with this study as a foundation, h a n  scholars will be well 

positioned to observe events as  they unfold and continue to engage the views of significant 

actors. They will undoubtedly monitor the development of GTA-wide govemance over the next 

decade and the impacts on past and future events on regional dynamics. In particular, they will 

have a firm basis upon which to test the analogy of Courchene's no&-south national economy at 

the spatial scale of the Toronto city region with a view to explaining the economic geographical 

dynamics at play. 



TABLES AND FIGURES 

Table 1. Places of Birth of Toronto Immigrants 1996 (Toronto CMA) 

Ail Immigrants 1772905 441030 

North America 36370 5860 

Centra! America 20365 8945 

Caribbean and Guyana 2 16430 46330 

South Amenca 41255 1 1275 

Europe 719005 73470 

Western Europe 63 160 2935 

Eastern Europe 

Northem Europe 

Southem Europe 

Africa 

West Afnca 

East Afiica 

North Afnca 

Central Afnca 1485 605 

Southern Afnca 12085 2475 

Asia 647165 262890 

West Centrai Asia 

Middle East 

East Asia 

Southeast Asia 

South -4sia 

Oceania 

Source: Toronto, City Planning Research (1 998) 



Table 2. Development of public-sector planning activities in the Metropolitan Toronto 
Planning Area, 1953 and 1957 

Met. Area' F ~ g e  Areai ! Met. A n a  Frioge Area ........... r....r.r.........r...........*....~..**..........*........................*......*.*.*.... .**.*.........*....~...........*....................... .............*.... 
4 No. of local Official Plans (year end) 3" 5' 12 

! 

8b No of local planning boards 6 8 12 
! 

lb No. of local planning boards with 4 4 2 
permanent staffs 

! 

Total Planning Board budgets ' $1 16,400~ $30,800 i $745,700~ 
! 

$80,300 

3 Total PIanning Board staff 29 1 1  1 11 
! 

Total population 1,173,000 9 1 O00 j 1390000 130000 

Per capita Plming Board 
expenditures 

Source: Rose ( 1972) who consulted the Municipality of Metropolitan Toronto (1957) A Submrision &y the Council 
ro the Commission of Inquiry, Report of the Cornmiuioner of Planning, p. 125 

a Plus partial Oficial Plan in East York (240 acresj. 
b Plus Malton Planning Board (merged to Toronto Township Planning Board in 1957). 
C Does not uiclude expenditures on zonllig administration in Toronto and Toronto Township. 
d Does ùiclude Metropolitan Toronto Planning Board. 
e "Meûopolitan Area" refers to the Muaicipality of Metropolitan Toronto encompassing the City and 12 

suburban municipalities. 
f The "Fringe Area" consists of 480 square miles govemed by 13 additional municipalities within the 

;rletropolitan Toronto Planning Area but outside the political boundaries of the Municipality of Metro 
Toronto. 



Table 3. Comparative Economic Sbtisticsa - Metro ~oronto~, Ontario and Canada 

1969 1970 1971 1972 1973 1974 Rate of 
Growth 
(compound) 
1969-1973 .....r...-.*...~*..............t.....*......t.............1..*........*..... ".................."........*.*....."*........*........"...............*.*"..~*.*......**..*-..*....*..*........."...."HH..t.t.t...t..t.~..ttt.. 

Penonal Disposable Incornt 
Toronto 
Ontario 
Canada 

Pcrsonal Disposablc incorne pcr capiîa (S) 
Toronto 
Ontatio 
Canada 

Cross Provincial Product of Ontarfo 
3t 1974 prices 
at constant ( 196 1 ) prices 

G r o s  National Product of Canada 
at 1974 priccs 
iit constant ( 196 1) prices 

Value o f  Retail Trade 
Toronto 
On tario 
Canada 

Retail Sales pet Capita (S) 
Toronto 
Ontario 
Canada 

Value of Factory Shipments 
Toronto 
Ontario 
Canada 

,Manufacturing Value Added 
Toronto 
Ontario 
Canada 

Value of Cbeques Cashcd in Clearing 
Centres 

Toronto 
Ontario 
Canada 

Source: Wood Gundy et al., (1975). 
a Figures are in billions of dollars unless otherwise indicated. 
b Census Metropolitan Area(CMA). The Municipality of Metropolitan Toronto represented 78.3% of the 

C M .  in 19?4. 



Table 4. Cornparison of unempfoyment rates among Toronto, Ontario and Canada 
1968- 1975 

Unemployment ratea 1968 1969 1970 1971 1972 1973 1974 1975 ....-.-...... *.....**....*.....*.........-.*..--.*..--............".*....*...........-........-**-*.*~-***.*.-..--.-.-*.."..........*.......-.........**.......~....*......-...**.-....*....*.*..*.... 
Toronto 3.0% 2.5% 3.9% S. 1% 4.6% 3.9% 5.4% 4.8% 

Ontano 3.0% 3.1% 4.3% 5.2% 4.8% 3.0% 4.1% 6.2% 

C m &  4.8% 4.7% 5.9% 6.4% 6.3% 5.6% 5.4% 7.3% 

Source: Wood Gundy et ai., (1975) 
a Seasonally adjusted Monthly Average. 





Table 6. Changes in responsibili ties between provincial and municipal govemments 

Gened Welfare Assistance: 
Benefits 
Adminisi tra tion 

Family Benefits Assistance 
Benefits 
Administration 

Child Care Services 

Long Term Care 

Hostels 

Homes for Special Care 

Womcn's Shefters 

Social Housing 

Child Welfare 

 municipal T r a i t  

GO Transit 

Ferries 

Airports 

Sewer and water 

Policing 

Faim Tax Rebate 

Property Assesment 

Libraries 

Public Hedth 

Ambulances 

Roads* 

Gross Receipts Tax 

Provincial Offences 

Residential Education Taxes 

provincial 
provincial 

80120 

provincial 

80/20 

provincial 

95/5 

provincial 

provincial 

40160 

10190 

1 OI9O 

provincial 

provincial 

5/95 

70130 

go/ t 0 

provinciai/municipal 

municipal 

provincial 

school boards 

provincial 

80/20 

provincial 

provincial 

municipal 

provincial 

municipal 

municipal 

municipai 

municipal 

municipal 

municipal 

municipal 

municipal 

municipal 

municipal 

provincial 

more municipai 

provincial 

municipal 

50% provincial for education; 50% 
municipal 

* Provincial roads gants to municipalities were cut back in 1996; maintenance of some provincial highways 
is ais0 being transferred to municipaiities. Source: Shck (1997). 



Table 7. Interpretatioiis of recent governalice events in Toronto 

GTA-Wide 
Govemrnent 

Amalgamation of 
Toronto 

Pro erty Tax 
Re ? orm 

Municipal- 
Provincial Re- 

GTA events that have transpired over the p s t  few years are to some 
extent predictable because of similar expenences in the US. 
Local municipal politicians reached a zenith of inflexibility and were 
not prepared to coiiiproniise. 

Harris govemment driven to amalgamation to destroy liberal 
dominance of inner city. 
A class analysis suggests the hegemony of the suburban middle-class 
over the total urban process as dnving amalgamation. 
Anothcr class analysis suggests that the clash between the inner city 
'new class' and those groups who had suffered the greatest impact in 
regards to declining real wages duting the last decade shaped the 
outcome. 
Global economic forces drove policy in the Toronto region, but a 
particular local urban reginle niade the outcome less predictable. 
The spatial fight between the suburban power base of the Hams 
govemment and the recetit Iiberal dominance of the imer city cannot 
be ignored. The desire on the part of local and provincial policy makers 
to ensure that the inner suburban fringe would not be "hollowed out" in 
any new re-configuration is also important. The evolving economic 
geography of the region is essential in shaping city-region govemance. 

Local fiscal policy more a product of history and geography than 
rnacroeconon~ic forces or neo-liberal ideology. 

The pariicular political response of the Hams govenunent to declining 
real wages in Ontario profouiidly affected the provincial/municipal re- 
organization. This re-organization story must also be understood within 
the broader context of state restructuring and the politics of federalism. 

Golden (1 998) 
Ibbitson (1 997) 

Golden (1 998); 
Ibbitson (1 997) 
Keil(1998) 

Todd (1 998) 

Donald (1 998) 

Donald (1 998) 

Donald (1 998) 
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i l 1  1 : A gnpliic rxntnplç d i h r  clinopinp i~tdiiitri;il l i i t i d u n ~  iir tlic l i -nu i i~ i  icpi t i i~ k i n c c n  

4 1912 ~tnd 195 1 

New Industries Pxosper 

TItv f ~ i l l ~ ~ r l t i p  itiiiiliarlsnn nf the loial Invcsti~icnt ln Ih r  yrnr In whlch rach cniiipnny 
wu. siartrtl. r l t h  the total Invrstnient fnr plant and cqulpnient In thlr latent Frnr of n p n .  
tiens nhnwr the nictslandlng prngcss and cxpanrlah mnde hy thcrr nea lndirdrirs. II In- 
cilcnlrs that th* Tnrontn Ama has bren mm1 rntlrfartnry lor thrlr ennltnurd prnwth: thnt 
th? Arrn IlsrIf hnr grratly \rnrilt.d hy rrnsnn of thclr developmcnt and ihr; the full ralur nl a 
n-w iniluitry rannol In nsrrsanl untll y ran artrr the InIlial opcnllons i r e  emlmhli-hcd. 

In i t l i l  Yrar Year .! *. 
of Fach Company 1953 l laln 

Captlal Invutn l  In plant and equlpment IR7.67G.WO SZlR.Rn?.SOO 160 

Einplhymrnt-number of cmploye~ 14.724 36.610 142 

Flmr rlm-t occi~pltd-rquare lzet i:.!l!W.?~iO 13.396.7 40 82 
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Figure 2: Toronto's strategic location ( 195 7) 

Toronto's Strategic 

- Concentration of Buying 

Location 

Power 

buying power of the Canadian Market. 

Municipality of Mettopolitan Toronto Archives (1957) 



Munici pali ty of Metropolitan Toronto Archives (1 957) 

Electric Power at Cost 

Toronto's electric power coming fmm duplùute sources mdes for continuity 
of service and is supplied to munufaefurerir at cust. 

Elec tric po wer in Ontario is very largely produced by hydro-electric 
developments. The Hydro-Electnc Power Commission of Ontario-a 
publiclyswned and province-wide enterprise-supplies power in whole- 
sale quantities at cost to the local municipal systems, who in tum 
distribute this low-cost power to their own tustomers. 

Some of Ontario Hydro's power sources that serve the Toronto Area 
are illustrated on the above map. An interlocbg grid in the Southern 
Ontario System provides protection which minimi.les the possibility of 
power interruptions. In the last ten-year period, the capacity increase for 
this Southem Ontario grid iz well over 90%. 

An important heavily imîustrialized area, known as Ontario Hydro's 
Toronto Region, consumes about one quarter of the power supplied to 
the Southern Ontario System. 

The cost of electric power in the rnunicipalities of the Toronto district 
is substantkdy below the average for the continent. 

kE .'MIDDLE T H I R D  OF THE ENTIRE C A N A D I A N  MAR* 'Y: LIES WtTHIN A 200-MfLE RxDKS- OF TORONTO 

Figure 3 : Toronto's elecmc power at cost (1957) 



Figure 4: Fopuiation grow-c-th in the loronro ny ion, l % j  - 1 95 3 

par cent Mnue 
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Figure 5 :  The Toronto rccnomic district (1957) 

MuniEipalitg Population Mmicipaiitp Population Munîcipalitp Population 

Ajax . . . . . . . . . . . .. . . .. .. 
Aurora . . . . . . . . . . . . . . . . 
Bolton . . . . . . . . . . . . . . . . 
Brampton . . . . . . . . .* . * 
*East York Tp, .... 
*Etobicoke Tp. .... 
+Forest HU .. .. --. . . . 
* teaside . . . . . . . . . . . . . . . . 
*Long Branch ...... 
Marfc)lam Tp, . --. 

Msskham . . . . . . . .. .. . 19 13 
*Mimico . . . . . . . . . . . . . . . . 1230 1 
*New Toronto . ... . . 9,744 
*North York Tp. . . 110,3 11 
Oakvüie .............. 8,122 
Pickering Tp. .... 11,045 
P o r t C d t  .......... 4,556 
Richmond Hiil . . . . 3 3  10 

* Scarborough Tp ... 78,803 
Stou5iUe ...... . ..... 1,893 

StrcetsviUe .......... 1,409 
*Swansea -............. 8,344 
*Tomnto .............. 665,502 
Toronto Tp. ... . .... . . 35,199 
TrafalgarTp ....... 8,746 
Vaughan Tp . ..... 11,636 

*West011 ..,............. 8,374 
Whitby .. . ....... . .... . 6,23 1 
Woodbridge . . . ... . . 1,909 
*York Tp ......... :.. 100,463 

These mdapalitie3 repmcnt a total population of 1399,929 

Municipdity of Metropolitan Toronto Archives (1957) . 
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