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Editorial

The challenges in ending homelessness across all member states of the European
Union remain considerable, and in many cases, existing challenges were exacer-
bated by the economic crisis. Nonetheless, an increasing number of member
states have devised and implemented strategies that formally aim to end or
substantially reduce homelessness, with many of the strategies adopting a
housing led, or at least elements of a housing led approach. In this edition of the
European Journal of Homelessness (EJH), Lux provides a detailed analysis of the
evolution of the Czech homelessness strategy, its strengths and weaknesses. As
is the case in many other member states, a key structural constraint in the Czech
context is the limited supply of social housing. This allied to high rents in the
private sector limit the options available for those attempting to exit homeless-
ness, and push many into homelessness.

In this context of limited affordable housing options across the European Union,
Hegedis and colleagues provide a detailed overview of efforts to address these
structural housing market constraints, by exploring the role of Social Rental Agencies
(SRAs) in ‘socialising’ the private rented sector in a number of member states, with a
particular focus on Hungary. They conclude that the private rented sector, via SRAs,
has the potential to enhance the supply of affordable rental housing. A detailed case
study of the operation of a SRA in a city in Ireland is outlined by Lalor, who argues
that SRA’s could potentially add to the stock of private rented accommodation for
homeless households, and provide value for money.

Securing affordable housing for homeless households is a key component of any
homelessness strategy, but equally important is ensuring that those households
that secure affordable housing, retain that accommodation. Gerull’s exploration of
evictions in 14 member states notes that member states with advanced homeless
strategies do not necessarily have strategies to prevent homelessness from
evictions. Research on the prevention of homelessness has become increasingly
sophisticated in recent years and Maher and Allen provide a state of the art overview
of these debates by exploring a homelessness prevention strategy in Ireland. They
and others, while welcoming very specific targeted measures that can prevent
homelessness, ultimately conclude that homelessness prevention strategies must
start with the adequate provision of affordable housing. In addition, the develop-
ment of effective preventative policies is dependent on robust and reliable research,
and the increasing deployment of longitudinal, rather than cross-sectional, research
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in homelessness research has facilitated a greater understanding of the dynamics
of homelessness. Williamson and colleagues in their paper highlight the ethical,
practical and methodological challenges involved in tracking a group of homeless
women over a two-year period.

The importance of housing in ending homelessness, while seemingly self-evident,
was not and is not always the primary response to homelessness, despite the
increasingly robust evidence base for housing led approaches that have been
reported in previous editions of the EJH. In a further contribution to this discussion,
Gaetz argues that a housing led approach is applicable, not only to homeless
adults, but to young people as well. Acknowledging that such an approach for
young people need to adapt the model and incorporate what we know about the
developmental needs of adolescents and young adults, Gaetz nonetheless argues
that Housing First models for young people should be seen as an important
component in ending their homelessness.

A mantra in many member states is that policies at national and local level should
shift from an emphasis on managing homelessness, to ending homelessness.
Nonetheless, despite the development of national strategies, at a local level
managing homelessness, or more specifically, managing the siting of homeless
services is problematic. Karsten provides an assessment of the siting policies in
the Netherlands, where a number of new facilities were deemed to be required for
homeless people and how the siting policies were determined by what are termed
‘fair share policies.’

The varying levels and types of services for homeless people across the European
Union are reflected in our special section on the Baltic States, where service
provision remains relatively rudimentary. The Editorial Team hope that these contri-
butions will spark a debate on the responses to homelessness in these member
states. Defining homelessness, and particularly the utility of the ETHOS definition
of homelessness, is one area where a vibrant and productive debate is on going,
and Garcia and Brandle in their contribution argue for an extension of the indicators
of homelessness and housing exclusion utilised in ETHOS.

This edition of the EJH also contains a number of ‘response pieces’ to contributions
on EJH 7(2), in addition to a range of book reviews on aspects of homelessness in
Europe, with a particular focus on reviewing books and reports, not published in
English. As ever, the Editorial Team hope that the diverse readership of the EJH find
the contributions informative, provocative and stimulating, and we welcome
feedback on any aspect of the Journal.
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Are ‘Fair Share’ Policies Fair to the
Homeless? A Critical Assessment of
Distributive Siting Policies in the Netherlands

Niels Karsten

Tilburg School of Politics and Public Administration, Tilburg University,
the Netherlands

> Abstract_ Policymakers’ fears of an increased concentration of marginalised
and disadvantaged groups in already vulnerable urban neighbourhoods have
prompted recent measures to combat the spatial concentration of human
service facilities. In many cities, distributive siting policies have aimed to
achieve a more equal distribution of homelessness facilities across areas. This
article provides a critical assessment of the ‘fair share’ criteria that are in use
in Dutch siting policies. It brings to the surface the normative and political
nature of these criteria that often remains implicit in such policies. The research
shows that policy is dominated by discourse focusing on the potentially
negative effects these facilities may have on surrounding neighbourhoods in
terms of safety and security. As a consequence, the perspective of homeless
people is in danger of being overlooked by policymakers, risking a reduced
accessibility to service facilities. This article develops an analytical framework
that can be used to study fair share siting policies, and provides policymakers
with guidelines for assessing where services should be located.

> Keywords_ Fair share, urban planning, service facility siting, social mix,
NIMBY, homeless shelters
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Introduction: Spatial Concentration of Homelessness Facilities’

Studies show that service facilities for homeless and other marginalised and disad-
vantaged people are often established in deprived urban neighbourhoods (Gaber,
1996; Wolch, 1996; Takahashi and Dear, 1997; Lobao and Murray, 2005). The
reasons are threefold. First, the clients of such facilities tend to be already over-
represented in such areas. Second, there are a greater number of cheaper proper-
ties available in deprived areas, which makes them financially viable for care
agencies. Third, opposition to these types of facilities tends to be weaker in
deprived areas, and policymakers tend to follow plans that will result in weak resist-
ance (Wolch, 1996; Takahashi and Gaber, 1998; DeVerteuil, 2006; Culhane, 2010).
As a consequence, human service facilities become spatially concentrated.

There is a fear among both scholars and policymakers that such concentrations
have negative implications for the quality of life in already socioeconomically disad-
vantaged neighbourhoods, and this has inspired policymakers to “address the
problematic concentration of homelessness facilities” (Culhane, 2010, p.853). It is
argued that the spatial concentration of marginalised and disadvantaged people
fosters processes of social exclusion and reduces social cohesion (Holt-Jensen,
2000). Consequently, the disadvantages for those who are already economically
marginalised are believed to become compounded (see Busch-Geertsema, 2007).
Also, it is believed that high concentrations may negatively affect the balance of
social mix in neighbourhoods, which may result in further deterioration in the quality
of life (see Lee and Price-Spratlen, 2004; Busch-Geertsema, 2007). There is a view
that social diversity fosters individuals’ capacities to be self-sustaining and also
maintains the vitality of a local community in the longer term (Arthurson, 2012). The
fear, therefore, is that spatial concentration of homelessness facilities might lead
to a situation in which vulnerable neighbourhoods reach their limits in terms of the
number of disadvantaged groups they can accommodate, leading to the unsustain-
ability of these areas.

Several local governments in the Netherlands have expressed such fears in recent
years. Their cities have witnessed the emergence of ‘unbalanced’ and ‘unequal’
distributions of human service facilities that are seen to negatively affect, both
socially and economically, more vulnerable neighbourhoods (Municipality of
Rotterdam, 2003; dS+V Rotterdam, 2006; Municipality of Amsterdam, 2006;
Municipality of Enschede, 2009). For example, the municipality of Rotterdam, the
Netherlands’ second largest city with 610000 inhabitants, has stated that some of

7 The author would like to thank the anonymous reviewer for the constructive comments on an
earlier version of this article, which is a revised and updated version of the 2010 article (in Dutch):
Karsten, N. (2010) Eerlijk zullen we alles delen, jij een beetje meer dan ik, Ruimte & Maatschappij
2(2) pp.23-43.
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its urban neighbourhoods have reached or even crossed the limits of their ‘absorp-
tion capacity’ for socially and economically underprivileged people and cannot be
expected to house additional service facilities (Municipality of Rotterdam, 2003;
2009). Similarly, a number of other Dutch municipalities have expressed the need
to ensure that human service facilities will not harm the urban carrying capacity
(e.g., Drechtsteden, 2007a; Municipality of Enschede, 2009; see also Evans and
Foord, 2007).

In response to this challenge, local governments have developed distributive siting
policies for homelessness facilities. These include residential as well as support
services for people who are homeless or in danger of becoming homeless. Crucially,
the definition of what constitutes a human service facility is subject to controversy,
and this lies at the heart of this paper. The relevance of distributive siting policies
increased in 2003 when it was established that the Netherlands was suffering from
a shortage of housing for homeless people. An interdepartmental working group,
published a report, ‘Social Relief is Clogging Up’, which concluded that there was
a shortage of appropriate accommodation, and that this affected access to care
and support (House of Representatives, 2007-2008, 29 325, no.25). Similar findings
emerged from a series of annual reports monitoring social relief published between
2000 and 2005 by the influential Trimbos Institute, the National Institute of Mental
Health and Addiction.

In light of these reports, the Dutch Cabinet aimed to expand housing provision for
homeless people (House of Representatives, 2003-2004, 29 325, no.1; see also
House of Representatives, 2007-2008, 31 200 Ch. XVIIl, no.2). On 7 February 2006,
this plan eventually materialised when the four largest municipalities of the
Netherlands (Amsterdam, Rotterdam, The Hague and Utrecht: the G4), together
with the relevant ministry, agreed to provide “an extra impetus for tackling the
problem of homelessness” (Ministry of Health Welfare and Sport, and G4, 2006,
p.5). Their aligned vision was “to improve the living conditions of people who are
homeless (or in danger of becoming homeless) and, in doing so, to substantially
reduce the disruption and criminality that is often associated with their behaviour”
(2006, p.5). The plan was soon ambitiously expanded to include 39 smaller cities
(see Hermans, 2012).

Although the exact implications in terms of the number of required facilities had not
yet been determined in 2006, it was already clear that the policy’s ambitions would
mean that a substantial number of new facilities would have to be created by 2010.
The city of Rotterdam alone required 19 new facilities for its estimated 1740
homeless people. The number of facilities required raised concerns about the
spatial concentration of these services and the effects this would have on the
quality of life for all. This triggered local policymakers to develop a distribution plan
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with regards to setting up facilities among the city’s 13 decentralised district
governments (dS+V Rotterdam, 2006). This was based on the concern that the large
number of facilities, the combination of different types of facilities and the spatial
concentration of those facilities would negatively affect the quality of life in some
urban neighbourhoods (dS+V Rotterdam, 2006; 2007). In response to similar
worries and following the Rotterdam example, many Dutch cities started to develop
similar policies for the distribution of homelessness facilities that aimed to spread
newly-established facilities across urban areas (Van Bergen and Van Deth, 2008).

Towards Fair Share Policies

There are a number of euphemistic labels that are used to indicate the relative
overrepresentation of homelessness facilities in certain areas. Some policy
documents discuss the ‘unbalanced’ distribution or ‘unequal distribution’ of facili-
ties (Drechtsteden, 2007c). Similar terms include ‘unfair’, ‘uneven’ and ‘unjust’.
Others speak of a ‘disproportionate’ or ‘undesirable’ concentration of facilities
(House of Representatives, 1997-1998, 25 682; Municipality of Amsterdam, 2006;
Rotterdam Board of Mayor and Aldermen, 2006; Municipality of Rotterdam, 2008;
Municipality of Enschede, 2009). These are similar to the labels used to describe
the principal aims of the siting policies. Many policy documents discuss aims of
fostering a ‘dispersal of facilities’ (Municipality of Zwolle, 2014; see also DeVerteuil,
2006) or of a ‘dilution’ thereof (Florijn, 2011), where others champion a ‘de-concen-
tration of facilities’ (see also Biesma et al., 2012; Vanderstraeten, 2004). Others aim
for a ‘good’ distribution (House of Representatives, 2005-2006, 29 325, nr.8;
Municipality of Enschede, 2009; Ministry of Health Welfare and Sport, and G4, 2011)
or a ‘better’ distribution of services (Court of Audit Municipality of Leeuwarden,
2013; Van den Handel, 2013). Yet throughout other policy documents, more
normative substantive terms are used, such as ‘balanced’ (Drechtsteden, 2007b),
‘proportional’ (Van Bergen and Van Deth, 2008), ‘equal’ or ‘fair’ (Karsten, 2012).
Despite differences in language, these siting policies share a central aim of
dispersing homelessness facilities combined with an appeal to a normative principle
of distribution. In social geography, such siting policies are commonly known as
‘fair share approaches’ (Rose, 1993; Valletta, 1993; Weisberg, 1993; Gaber, 1996;
Lejano and Davos, 2002). The basic rationale behind such strategies is that
‘everyone gets their share’ (see also Drechtsteden, 2007c).

The reasoning behind fair share siting policies is made up of four strands, which are
often interwoven by policymakers. First, fair share policies are driven by the desire to
sustain a viable social mix in socially disadvantaged neighbourhoods, as discussed
above (e.g., Municipality of Maastricht, 2008). Second, some policymakers intrinsi-
cally value the fair distribution of facilities across their municipalities, believing that it
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is unjust to distribute facilities unequally (see Karsten, 2013). Third, it is believed that
an uneven distribution of human service facilities may present critical problems in
terms of access to services (Wolch, 1996). Fourth, policymakers expect fair share
policies to reduce the amount of social and political opposition to the planned alloca-
tion of service facilities sites (e.g., dS+V Rotterdam, 2006). It is believed that fair share
policies increase local acceptance of controversial facilities among neighbourhood
residents by calling on citizens’ willingness to tolerate a facility when others are also
doing their part (see Municipality of Groningen, 2003; Municipality of Utrecht, 2005;
Van Bergen and Van Deth, 2008). Indeed, it has been demonstrated that citizens do
find the fair share argument appealing (Karsten, 2013).

The Fairness of Sharing

One characteristic of fair share siting policies is the recognition that location
decisions are essentially political and non-rational in the sense that such decisions
necessarily imply normative considerations (Holton et al.,, 1973; Dear, 1974). As
Rose (1993, p.99) put it: “[Location] decisions necessarily rest on subjective and
political evaluations of competing values that cannot be satisfactorily resolved by
rules, no matter how subtly drafted”. In practice, ‘fair distribution’ functions as a
normative principle that guides location decisions.

However, a problem with fair share policies is that, often, they do not recognise that
the concept of fairness itself is essentially subjective. Policymakers sometimes
speak of an “objective distribution” (House of Representatives, 1997-1998, 25 682),
or of “truly and wholly objectified” or even “objectively fair” distributions of facilities
(Karsten, 2010, p.39). Similarly, Wolch (1996, pp.651, 665) speaks of “basic fair-
share planning principles” without providing any further discussion. Such claims
fail to recognise that there is no objective standard of fairness. Stone (2002) shows
that many contrasting distributions are possible, all of which could be regarded as
‘fair’ in the sense that they satisfy the basic principle of giving everyone their share.
For individual members of a group, the implications of different fair share criteria
are substantial. Depending on what criteria are used, group members risk getting
everything, nothing or any conceivable share in between. This is why Rose (1993,
p.99) notes with regard to the fair distribution of human service facilities: “Although
everyone might agree that fairness is a goal worth striving for, views of how to
define the term differ widely.”

Current Dutch fair share policies mirror the diversity of conceptualisations of a ‘fair
distribution’ of human service facilities, even though they all adhere to the same
basic principle that ‘everyone should get their share’. In practice, fairness means
something very different in the Rotterdam policy than it does in the Enschede and
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Hilversum policies. These differences, however, remain largely implicit. The current
article provides a qualitative content analysis (Robson, 2002) of selected policy
documents that shows the diversity in measures of fairness. The remainder of this
article focuses on policies developed between 2003 and 2009 in the run-up to, or
under, the action plan. Here, there is a particular emphasis on cities with over
100000 inhabitants, since these have developed more formal municipal-level
distributive siting policies. The aim of this article is not to provide a complete
overview of all the siting policies that have been developed, but to consider the
range of variations within policies. This selection technique is known as the diverse
case technique (Gerring, 2007). The analysis is limited to policy documents that
outline the criteria underpinning siting policies and government evaluations thereof.

Since fair share policies are common throughout Europe and indeed elsewhere (e.g.,
Vanderstraeten, 2004), the results have wider implications for policymaking. Although
policy documents from outside the Netherlands were not analysed, the analytical
framework employed is applicable elsewhere. The analysis also draws on experi-
ences with fair share policies in other countries.

A Critical Analysis of Current Dutch Fair Share Policies

A point of departure for all fair share policies is that each of the participating actors
is entitled to its ‘due share’ of ‘something’. Fair share policies are essentially a
matter of distributive justice. The fact that homelessness facilities are more often
perceived as a cost than as a benefit does not change the underlying question of
what constitutes a socially just allocation of goods and facilities for homeless
people. In the following sections, a basic analytical framework is used to explore
fair share policies by bringing to light the distributive norms that underlie each of
the policies. As such, the remainder of this article analyses six characteristics of
Dutch siting policies, clustered around three fundamental questions: ‘Who shares?’,
‘What is being shared?’ and ‘What makes a ‘fair’ share?’ The analysis elaborates
on the variety of answers to these questions that can be found in siting policies. For
each siting policy that is analysed, the sections below identify the entities among
which the facilities are shared, the entities that are exempted, the shared objects,
the unit of analysis, the basic measure for fairness that is employed and possible
additional criteria that are in use. Table 1 depicts the analytical framework.

Table 1. An analytical framework for siting policies

Who shares? What is being shared? What makes a fair share?
Participatin Exempted ) Unit of ) Ad(ditional
.p. 9 p Shared object X Basic measure ey
entities entities analysis criteria
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Who shares? Participating entities and exempted entities

The first question the fair share policies have to deal with is among which entities
are the facilities to be shared. Since fair share policies address issues of spatial
planning, this initial question is mainly a geographical one: which areas are eligible
for a facility?? As such, the choice of geographical level is crucial (see also Busch-
Geertsema, 2007). Siting policies can be applied on the national, regional, municipal
or even sub-municipal level. The current article focuses on the municipal level, as
this is the level where siting policies were to be developed under the 2006-2009
action plan. The policies identified display considerable variability.

A common approach for Dutch cities is to distribute facilities among existing
political-administrative entities. The two largest cities in the Netherlands -
Amsterdam and Rotterdam — have used their now disbanded decentralised district
government areas [stadsdelen and deelgemeenten, respectively] as a basis for
sharing out newly-established facilities (Municipality of Amsterdam, 2006;
Municipality of Rotterdam, 2006). In both cities, it was agreed that each of these
entities would have to accommodate its fair share of homelessness facilities.

Other Dutch cities lacked such formalised sub-municipal authorities but often used
somewhat similar semi-institutionalised administrative areas that are seen as
‘natural’ social-geographical entities; this has been the usual approach of the Dutch
government for some time. The municipality of Utrecht, for example, distributed
facilities amongst its districts [wijken], each of which was expected to house a
facility (Municipality of Utrecht, 2005). Likewise, the municipality of Enschede used
its neighbourhoods [buurten], which are one level below districts, to distribute facili-
ties. The municipality of Rotterdam has also recently switched to neighbourhoods
(Municipality of Rotterdam, 2012b). The municipality of Amsterdam, in its more
recent policies, has used existing distinctions between postcode areas in its siting
strategy (Municipality of Amsterdam, 2013; see also DeVerteuil, 2006). The approach
of the municipality of ‘s-Hertogenbosch differed markedly in the sense that it did
not use existing entities for sharing out facilities, but instead defined five new
‘search areas’ in its siting policy that did not match any existing divisions
(Municipality of ‘s-Hertogenbosch, 2009; 2010).

The demarcation of the boundaries of geographical entities is relevant since it can
significantly affect location decisions. Facilities that are geographically close may fall
into different administrative entities, resulting in existing pressure appearing less
problematic than it actually is. This, in turn, may influence what counts as an area’s
fair share of new facilities. This situation occurred in the area around the ‘s-Graven-

2 |tis noteworthy that, in some cases, facilities are not distributed among entities and entities are
not defined. In such cases, the proximity to other existing or proposed facilities may guide
location decisions, see for example (see, e.g., Lobao et al., 2005).
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dijkwal in Rotterdam, a road that divides two districts. Both districts initially consid-
ered siting their facilities on the ‘s-Gravendijkwal, which would have resulted in an
undesirable concentration of facilities (see also dS+V Rotterdam, 2007). A similar
problem occurred around the borders of a number of neighbourhoods in Enschede,
where the sharing out of facilities between neighbourhoods did not necessarily
prevent the concentration of facilities (Municipality of Enschede, 2009).

In addition to the demarcation of borders, scale is also important, both in terms of
absolute geographical scale and in terms of the number of inhabitants. The
Rotterdam districts, for example, have on average more than 45000 inhabitants,
whereas the Enschede neighbourhoods have no more than a couple of thousand
inhabitants. This significantly affects the number of available locations within a
designated area. More importantly, when larger territories are used, they often
contain very different areas that are diverse in terms of their social mix or population
density, and so there is still a risk of concentration, which can negatively affect the
absorption capacity of particular areas (Rose, 1993; Wolch, 1996). Such a scenario
became apparent in the Rotterdam district of Kralingen-Crooswijk where, in the
opinion of local political executives, the western part of the district was in danger
of becoming disproportionately burdened, even though policymakers accepted
that the district as a whole would have to accommodate its share of the facilities
(Karsten, 2013).

In spatial distribution formulas, scale is thus a crucial factor, even though it is
difficult to determine the optimum scale for siting policies (Busch-Geertsema,
2007). In effect, every societal problem has its own scale, and this is dependent to
an extent on context (Dahl and Tufte, 1973). What is clear is that existing political-
administrative entities often fail to coincide with the areas in which concentrations
of human service facilities occur, making them less than ideal as a basis for distrib-
uting facilities when de-concentration is the principal aim.

A second question that is important to consider in relation to the ‘who shares’
question is whether or not certain areas should be exempted from having to house
new facilities. In the municipality of ‘s-Hertogenbosch, for example, it was decided
that the city centre was not eligible for new facilities because it already had a high
concentration of human services (Municipality of ‘s-Hertogenbosch, 2009).
Similarly, the municipality of Enschede (2009) excluded four neighbourhoods where
“the traffic light had turned red”. In the experience of local political executives, it
would not have been fair to oblige these areas to house additional facilities. In
contrast, executives in Maastricht announced that none of its neighbourhoods
would be excluded from their distribution policy in advance. Policymakers in
Amsterdam, Rotterdam and Utrecht took this approach one step further by explic-
itly announcing that every designated area would have to house a minimum of one
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new facility (e.g., Rotterdam Board of Mayor and Aldermen, 2006). There were both
ideological and politically-strategic aspects to such decisions. For some policy-
makers, it was a normative implication of the adage ‘everyone gets their due share’,
where others saw that it would be easier for politicians to ‘sell’ a facility when
everywhere else was also participating (Karsten, 2013).

The question as to whether certain areas are to be exempted from having to house
new facilities is important in the sense that if the spatial concentration of facilities
is the guiding principle, some areas could be eligible for an exemption. Without
exemptions, ‘fair’ siting policies may lead to an increased concentration, and hence
a reduced de-concentration, of facilities, while at the same time making it more
likely that facilities will be established because the policy has a better approval
rating. Such implications of fair share policies provide a clear illustration of the need
for political evaluations of competing needs and values in relation to the decision-
making process on locations.

What is being shared? The shared object and the unit of analysis

A second point of departure for all fair share policies is the principle of ‘sharing’.
The question of what is to be shared becomes, therefore, particularly acute. The
answer is not as straightforward as it would seem. The first issue is the facilities
that should be included in the fair share policy and the facilities to be left out. The
question of what constitutes a human service facility often gives rise to a lively
debate (see, for example, Kuppens et al., 2013); for example, does the term cover
assisted living centres for former addicts as well as facilities that provide actual
care to addicts? In the Netherlands, there is a general consensus in relation to the
understanding of what human services are included in distributive siting policies
because most cities use the same policy framework (at least in relation to the action
plan). Although there is still some room for interpretation, the siting policies that
have been developed generally apply to social relief for well-defined ‘target groups’
and cover both residential as well as support facilities for people who are homeless,
or in danger of becoming homeless. These groups also include addicts as well as
people with psychiatric illnesses (see Ministry of Health Welfare and Sport, and G4,
2006). However, even when there is a common understanding of which types of
facilities qualify for the fair share policy, the question of what is being shared
remains open to interpretation. Two questions are involved, namely: what objects
are being shared and what is the unit of analysis? Since these two questions are
closely interrelated, specific siting policies, rather than the more abstract questions,
are discussed below for purposes of clarity.

The municipality of Rotterdam decided to distribute facilities in absolute numbers.
Since it needed 19 new facilities, the proverbial pie was divided into 19 equal slices,
each of which referred to a location. The numerical aspect was thus put first. The
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search for locations commenced before it was determined what type of facility and
what type of clients the district had to accommodate. The goal was to maximise
flexibility in the siting policy (dS+V Rotterdam, 2006; see also Weisberg, 1993). The
municipality of Tilburg adopted a different approach when it developed a dot
density map of human service facilities in its territory, which was used to justify
concrete location decisions. The map contained not only the locations of existing
facilities, as a Rotterdam map would have, but also indicated their size in terms of
their relative capacity. However, this map was not used to calculate the relative load
that each neighbourhood carried.

Figure 1. Dot density map of human service facilities: Tilburg
Source: Municipality of Tilburg, 2008, p.5

The municipality of Enschede (2009) incorporated similar measurements in its fair
share policy by not using the number of facilities in its calculations, but rather the
size of the facilities in terms of beds or clients. Other than Tilburg, though, Enschede
assigned facilities to particular neighbourhoods and used the relative load carried
by each of the neighbourhoods as a criterion in its siting policy.
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Figure 2. Capacity of human service facilities
in the Stadsdeel Noord district of Enschede

Source: Municipality of Enschede, 2009, p.40; numbers refer to different neighbourhoods

The choice for any of these models can have a significant impact on location
decisions because, depending on what measurement is used, the relative distribu-
tion of facilities among areas can differ significantly. An arbitrary but not atypical
example is the Enschede neighbourhood of Lasonder ‘t Zeggelt which, in 2009,
accommodated only 20 percent of the district’s facilities but accounted for almost
60 percent of the district’s capacity for social relief. Such differences are largely
due to the fact that a single facility can house between one and a couple of hundred
clients and the fact that facilities for individuals, other than in Enschede, are often
excluded from calculations. Thus, the calculation method used can determine
eligibility for new facilities.

In addition to the absolute number of facilities or their capacities, there are also
questions surrounding what is being shared. The municipality of Hilversum (2010)
has explicitly stated its intention to achieve a more equal dispersal of facilities that
have ‘detrimental effects on their surroundings’ [overlastgevende functies] across
the city, effectively meaning that this government body was distributing what could
be considered inconveniences to the mainstream population. The Delfshaven
district government (2007) in Rotterdam developed a similar but more fine-grained
approach, which focused on the risks and opportunities of different types of facili-
ties, through which emerged an inventory. The district government argued that
self-supporting units for drug addicts involved more risk than supervised day
centres for similar clients. By juxtaposing the risks associated with different types
of facilities and the government’s abilities to control them, it developed a ‘colour
image’ reflecting its risk assessment of each type of facility, as shown in Table 2.
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Table 2. Colour image of the risks of different types of human service facilities
VDB ZAB ZB+ IBW BKW SPN

Drug addicts N/A
Other addicts N/A
Victims of domestic violence

Psychiatric patients

Teen mothers N/A N/A N/A N/A
Youth

Persons with an intellectual disability

Children N/A N/A N/A
Asylum seekers N/A N/A N/A N/A
Ex-convicts N/A N/A N/A N/A

Source: Delfshaven district government, 2007, p.10; top row contains different types of facilities,
abbreviated in Dutch

The district government subsequently used the risk assessments to analyse the
concentration of human service facilities in different parts of its locality, on the basis
of which it assessed the eligibility of various areas for new facilities (Delfshaven
District Government, 2007). In contrast to some of the other siting policies
discussed, this strategy incorporates the type of facility in its initial assessment of
the eligibility of areas and the suitability of particular locations. It maintains that
different types of facilities have varying effects on the quality of life in a neighbour-
hood, and that a numerical measure of fairness — in terms of the number of facilities
or in terms of the number of beds - is therefore inadequate. Such considerations
are largely absent from the other policy documents included in this review, which
overlook the types of facilities in determining what a fair share is.

A missing perspective?

Whereas the Tilburg and Enschede siting policies respectively distribute facilities
and people, the Hilversum and Delfshaven policies distribute inconveniences and
risks (see also Lejano and Davos, 2002). All of these are legitimate answers to the
question of what is being shared in fair share policies, but they have important
implications for what is seen as fair distribution and for where new facilities are to
be located. What becomes apparent when we analyse the background to these
answers is that the perspective of neighbourhood residents dominates. Although
access to services for clients is often mentioned as one of the reasons for adopting
a distributive siting policy (Municipality of Amsterdam, 2006; Rotterdam Board of
Mayor and Aldermen, 2006; Prins Alexander District Government, 2007; Municipality
of Maastricht, 2008), this is not translated into criteria that determine how facilities
are to be distributed. What is not distributed in these fair share policies is access
to care. In the discourse on fair share siting policies, each facility or bed represents
a unit of inconvenience, or a share of burden, rather than a unit of access to care
for homeless people. Thus, the implications of fair share policies for client access
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remain unclear, largely because this issue is rarely discussed openly in policy
documents. In individual location decision processes, this issue is sometimes
brought to the fore (as in the Schijnpoortweg and Zichtenburglaan cases reported
in Karsten, 2013), but it is not integrated into siting policies in the Netherlands.

This situation prompts concerns, because distributive siting policies regularly have
negative consequences for the clientele of such facilities (Busch-Geertsema, 2007).
Studies have shown that while the geographical positioning of service facilities can
improve client access, it can also decrease access and consequently worsen the
problem of homelessness (Lobao and Murray, 2005; Bosch Meda, 2009). Although
the fair distribution of facilities across cities may be preferable from the perspective
of neighbourhood residents, it is not necessarily preferable from the perspective of
the facilities’ clients (see also De Kam, 2003). Since the effects of Dutch siting
policies on client access have not been systematically reviewed, this is a concern.
In their attempts to improve the living conditions of people who are homeless,
Dutch municipalities have associated sites of homelessness service provision with
a potential threat to the quality of life of others. As such, rather than distributing the
positive good of access to care, policymakers are distributing the negative good of
disorder (see also Farrell, 2005).

A potential explanation for this particular framing of the siting issue is the increasing
importance of public security in popular discourse. With this, social issues are
increasingly being perceived as matters of security (Wood and Shearing, 2007). As
a consequence, the aim of accommodating homeless people becomes one of
resolving security issues (Van den Handel, 2010), which pushes the care aspect of
these policies into the background (Geldof, 2006). Even though human service
facilities rarely cause persistent security problems, the common framing is aligned
with citizens’ perceptions of homelessness (Farrell, 2005; Schively, 2007; Van den
Maagdenberg et al., 2008; see also Van den Handel, 2010). Reframing the issue to
being more a question of what is the best overall solution, both for the homeless
and for neighbourhood residents, could result in a very different answer to the
question of what is to be distributed in fair share policies and, consequently, could
considerably affect what everyone’s fair share of facilities is thought to be.

What makes a ‘fair’ share? Measures of fairness

The third question that fair share policies have to tackle is: what is everyone’s ‘fair’
share? Rose (1993, p.98) duly notes that “the desire to achieve a greater degree of
‘fairness’ in locating various city facilities is more easily articulated as a political
aspiration than codified as a set of regulations governing the placement of facilities
as diverse as libraries and sewage treatment plants”. What is fair, and which siting
criteria contribute to arriving at a fairer distribution of facilities, are political-normative
questions par excellence. From this perspective, it is somewhat surprising how rare
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political debate on fair share criteria is, as Rose (1993) observed in the case of New
York City. Current Dutch debates similarly lack discussions about what actually
counts as a fair share. Locational conflicts over facilities for homeless people in the
Netherlands tend to focus on the reasonableness of the siting of concrete facilities,
rather than on the choice between alternative locations. Policymakers tend to frame
siting decisions as technical and non-political in an attempt to avoid public debate
on the exact location. In other words, the defence of controversial location decisions
in the Netherlands often rests on technical and situational grounds rather than on
political-ideological arguments (Karsten, 2013). This reduces the possibility of disa-
greement and the issue is thus effectively depoliticised.

This strategy mirrors Amy’s (1984, p.584) observation that “[politicians] often find
it safest to justify controversial decisions on technical grounds (...), and thus
conveniently avoid the riskier and trickier task of justifying those choices on moral
or political grounds.” This approach resonates with one of the core aspects of
consensus democracy, namely the depoliticisation of issues (Lijphart, 1968). In their
explanations and justifications of siting decisions, political executives downplay the
political and non-rational nature of location decisions. This neutralises the potential
for political dispute to the extent that neighbourhood residents believe that technical
and situational justifications provide reasonable explanations for location decisions.
This finding contrasts with McGraw et al.’s (1993, p.290) finding that “principled
justifications — appeals to normative principles to support the claim that a contro-
versial policy decision was the right thing to do — have consistently emerged among
the most effective accounts, resulting in higher levels of satisfaction and more
positive evaluations of the official than other types of explanations.”

Nevertheless, to the extent that it is debated, the level of apparent agreement
between policymakers and citizens as to what constitutes a fair share is substantial.
While distributive siting policies differ considerably in what is used as the numerator
in mathematical calculations of a fair share (facilities, beds or risks), almost all
calculations use the absolute number of inhabitants of an area as the denominator.
An area’s fair share is commonly calculated by dividing the number of units that are
needed by the number of inhabitants of that area. Fairness is thus defined in terms
of an equal share per person (e.g., Municipality of Enschede, 2009; Municipality of
Rotterdam, 2012b). The reasons for this method are twofold. First, population
density is commonly used as a standard in determining the pressure that is put on
the quality of life in a particular area (Holt-Jensen, 2000; see also Arthurson, 2012).
Second, and perhaps more importantly, this particular measure of fairness enjoys
the firm support of citizens (Karsten, 2013), as it is generally perceived, at least in
the Netherlands, as a reasonable standard for calculating fair shares. This measure
is of course not ‘objectively fair’; it, too, rests on a decision that is essentially
political. Some policymakers, for example, will raise the question of whether the
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distributive standard they use to determine fairness in siting policies should incor-
porate the fact that cheaper real estate properties are available in some areas. A
concentration of facilities in such areas would therefore free up additional means
(e.g., Municipality of Hilversum, 2010).

Even if this is not seen as a question of fairness in terms of carrying capacity, it
certainly raises the question of how the normative value of fairness should be under-
stood, i.e. how considerations of fairness should incorporate or be balanced against
considerations of efficiency, as there is fairness, too, in ensuring that the way in which
goods are divided maximises the benefits to those who need them most. Even if one
sticks to fairness in terms of carrying capacity, policymakers will still have to balance
this against competing values, such as the value of access to care mentioned earlier.
In determining the carrying capacity, a major criterion in fair share policies, some
policymakers have argued that it would be better to use the quality of life in an area
or its absorption capacity as the main measure of fairness rather than the number of
people who are faced with the burden (see Busch-Geertsema, 2007). This under-
standing of a fair share could increase the effectiveness of siting policies in terms of
maintaining the sustainability of disadvantaged areas.

Rotterdam’s Updated Approach

The siting policy that the municipality of Rotterdam has developed over recent
years, in conjunction with care agencies, housing associations and others, is one
of the more finely-tuned attempts to deal with the various possible standards of
fairness. Already in 2006, the local government was using five different measures
in its calculation of fairness (Rotterdam Board of Mayor and Aldermen, 2006). First,
a minimum of one facility was to be situated in each district. The remaining facilities
were to be distributed on the basis of a measure of fairness that used the number
of inhabitants as its main criterion. Shares, however, were adjusted on the basis of
the number of facilities a district already housed. Further, two corrections were
made based on the quality of life in the district in terms of safety and security and
on an area’s previous obligations to house facilities.

In the current siting policy, three criteria remain, but the calculation has dramatically
changed. The minimum of one facility per district has been abandoned and facilities
are now distributed among neighbourhoods. Further, in the calculations, the number
of facilities has been replaced by the capacity of facilities. The correction for previous
siting obligations has also been abandoned. In the current policy, shares are still
calculated on the basis of the number of inhabitants but the basic figure this produces
is then corrected for quality of life, using both the Rotterdam Safety Index® and the

3 http://www.rotterdam.nl/veiligheidsindex2014
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Rotterdam Social Index* (Municipality of Rotterdam, 2012b). This produces a colour
scheme (Figure 3) that indicates the eligibility of neighbourhoods for additional facili-
ties, which is then supplemented with additional (contra-)indicators.

Figure 3. Eligibility of Rotterdam neighbourhoods
for additional human service facilities

Zoning map service facility

|:| Very suitable water

|:| Potentially suitable ® O District govern-
- Not quite suitable ment’s assessment

I Avoid A A Vulnerable quarter

april 2012

Source: Municipality of Rotterdam, 2012a; colours reflect the eligibility of neighbourhoods for additional
human service facilities, ranging from ‘very suitable’ (light grey) to ‘avoid’ (dark grey). The circles indicate
district governments’ additional assessments of the eligibility of particular areas. The triangles indicate
vulnerable areas that have been the focus of local policies.

Between 2006 and 2012, the meaning of what constitutes a fair share of homeless-
ness facilities thus changed substantially in Rotterdam. This has also substantially
influenced the eligibility of different parts of the city for new facilities (Municipality
of Rotterdam, 2012a). Unfortunately, the effects of this change on the quality of life
in different areas have not been systematically evaluated to determine whether the
desired outcomes have been achieved (Municipality of Rotterdam, 2014).

4 http://www.cos.nl/sigt/
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Discussion

Table 3 summarises the main characteristics of Dutch distributive siting policies
for homelessness facilities that have been discussed in this article. Although all
of these policies adhere to the same normative principle that everyone should get
their fair share, they show considerable diversity in the meaning ascribed to the
concept of fairness.

Table 3. Characteristics of Dutch siting policies for facilities for the homeless

Siting Who shares? What is being shared? | What makes a fair share?
policy Participating | Exempted Shared Unit of Basic Additional
entities entities object analysis measure criteria
‘s-Hertogen- | Designated | City centre | Detrimental | Facilities | One per area -
bosch - 2009 | search areas and effects
vulnerable
areas
Amsterdam District None Detrimental | Facilities | One per area -
- 2006 governments effects
Delfshaven Districts A number of | Detrimental Risks Facilities per Existing
district neighbour- effects inhabitant burden
-2007 hoods
Enschede Neighbour- | A number of | Detrimental | Capacity | Capacity per Existing
- 2009 hoods neighbour- effects inhabitant burden
hoods
Rotterdam District None Detrimental | Facilities | Minimum of Existing
- 2006 governments effects one per area, | burden, safety
then facilities | and security,
per inhabitant previous
obligations
Rotterdam Neighbour- None Detrimental | Capacity | Capacity per | Quality of life
-2012 hoods effects inhabitant
Utrecht Districts None Detrimental | Facilities | One per area -
- 2005 effects

Dutch social relief policies have produced mixed results in terms of their main goal
of improving the living conditions of people who are homeless or in danger of
becoming homeless and, in doing so, to substantially reduce any perceived public
disruption and criminality that is often associated with their behaviour (Van Bergen
and Van Deth, 2008; Federation of Shelters, 2009; Hermans, 2012; Van Leerdam,
2013). Unfortunately, the outcomes of these fair share policies in terms of the quality
of life in Dutch cities have not yet been systematically analysed. One of the problems
is that although ‘distribution’ or ‘dispersal’ are often mentioned in policy documents,
their impact on actual location decisions often remain unclear, since the final
decisions often come down to individual decision-makers ‘weighing up’ the suitability
of locations (Karsten, 2013). Consequently, it is not always possible to determine
whether the ambition to distribute facilities across a city has played a role in actual
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location decisions (see, e.g., The Hague Board of Mayor and Aldermen, 2008). What
is beyond doubt is that the policies that have been implemented have decreased the
concentration of facilities, or at least have helped to avoid further concentration. It is,
however, much less clear whether these policies have resulted in fairer distributions,
as intended, since the measures of fairness used often remain implicit.

The analysis presented above demonstrates that the question ‘What is a fair share?’
has at least three distinct sub-questions: ‘Who shares?’, ‘What is being shared?’
and ‘What makes a share ‘fair’?’ A content analysis has shown that the answers
emerging from various policies and municipalities differ substantially and that this
has important implications for what is believed to be fair distribution and for where
new facilities are to be located.

If we accept that location decisions are essentially political, the Dutch situation, as
well as those elsewhere, seems to lack a debate on these issues. While fair share
criteria “can be disputed endlessly without yielding a generally accepted standard”
and “may provoke more conflict than [they solve]” (Rose, 1993, p.99), the political-
normative character of siting policies remains largely implicit. It seems that the lack
of debate can be explained by decision-makers’ strategies to depoliticise location
decisions and by the fact that the measure of fairness that they have implicitly
adopted, namely the number of facilities or beds per inhabitant of an area, enjoys the
general support of the population. The approach adopted by policymakers fits well
with the discourse among neighbourhood residents, since it is congruent with their
wishes and demands and/or value patterns (see Lees, 2004). While the concept of
distribution among inhabitants is in itself embraced by citizens, location choices are
not readily accepted without supported justifications (cf. Culhane, 2010, p.853).

One of the dangers of this discourse is its focus on safety risks and the potential
for disorder commonly associated with homelessness, which has come to dominate
distributive siting policy decisions. In fair share policies, the perspectives of neigh-
bourhood residents tend to overshadow the perspectives of homeless people,
which goes against the idea that “any effort to address homelessness effectively
must consider the perspectives of people who are homeless in the design of various
solutions” (Culhane, 2010, p.855). Current siting policies distribute the detrimental
effects for the surrounding neighbourhood of homelessness facilities as opposed
to distributing access to care for the facilities’ clientele (see also Geldof, 2006).
Indeed this could be to the detriment of access to care, and fair share policies may
increase “the obstacles a mobility challenged clientele must surmount” (Lee and
Price-Spratlen, 2004, p.5). In contrast, some fair share policies in other countries
have been designed to maximise client access by looking at which areas have the
strongest need for facilities (see Wolch, 1996). Although the effects of the Dutch fair
share policies in this respect have not have been analysed, other studies warn that
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there is a risk that such policies reduce the accessibility of homelessness facilities
for their clients when they do not take the perspectives of homeless people into
account. “Organised attempts to address homelessness will succeed only to the
extent that ameliorative resources are allocated in a manner roughly consistent with
the spatial configuration of the phenomenon” (Lee and Price-Spratlen, 2004, p.5).
In their attempts to improve the living conditions of people who are homeless,
policymakers have produced fair share policies that run the risk of overlooking the
perspective of homeless people themselves. This makes the question ‘Fair to
whom?’ particularly pertinent.
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Introduction: New Welfare Regimes
and Housing in the Transition Countries

For most observers, Hungary has moved to a liberal welfare regime, which is char-
acterised both by elements inherited from the pre-transition period (path-depend-
ence) and a new, ‘immature’ democratic political system (Kornai, 2000; Ferge and
Juhasz, 2004; Mykhnenko, 2004; Aidukaite, 2009; Tausz, 2010). While agreeing with
accounts on the main structural changes, our research on the Hungarian housing
system has always followed a particular approach. We propose not to take the
institutional system’s mid-level changes for granted, as the role of individual actors,
conflicts and compromises among the organisations have always played an
important role at the local level and in specific areas, and have even affected the
macro-social setup. One can refer to this as a soft-structural approach,? which
accepts that social development in a country faces structural constraints (globali-
sation and other macro-economic and social factors) but with some flexibility, and
that the development and responses of welfare regimes can vary (Kasza, 2002).

Based on the findings of our two current research projects, as well as drawing upon
housing policy literature from the past two decades, we observe how post-socialist
societies in Central and Eastern Europe have opened up their housing systems to
the (largely unregulated) housing market. We argue that there is a lack of commit-
ment to investing in public housing or creating a new housing regime as a way of
decreasing social inequalities. This is the result of complex interactions between
the market and the state, which brought about a kind of ‘trial and error’ or ‘scram-
bling through’ policy approach rather than a pre-arranged master plan. It is this that
characterises policy-making in the region (Tsenkova, 2009).

Two important questions, therefore, are: how did Hungary (and other post-socialist
societies) avoid political backlash after neglecting the issue of social housing? And
how did decision-makers avoid addressing issues of housing poverty and tenure
insecurity in the face of the growing inequalities and social tensions inflicted by
these phenomena? If we go beyond a very generalising approach (which is broadly
the approach in the existing literature), we will see several distinct narratives in the
history of housing policy formation, demonstrating that policy-makers were putting
forward progressive policy in pursuit of equitable and sustainable housing.
However, due to political compromises, as well as financial and ideological
constraints, these attempts have had limited effect. Through examining the failure
of past housing policy in Hungary and drawing on observations of the current
economic climate, we present in this article a proposal for change to create a more
secure and equitable housing system.

2 This approach combines a ‘rational choice’ (policy choice or agency choice) type of explanation
with structural elements connected to globalisation trends (Hegedus and Teller, 2006).
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However, before we go into the evaluation of the options available for Social Rental
Agencies in Hungary, we will appraise existing programmes in a selected number
of developed countries. We will also show how social inequalities have translated
into housing inequality (tenure insecurity and housing poverty) over the past few
decades in Hungary. The analysis loosely applies to other post-socialist countries
also. In the next section, we present an overview of the current Social Rental
Agency style initiatives that aim at using the private rental stock for social housing
provision. After this, we present the housing situation in Hungary, where the wave
of housing privatisation of the 1990s left a pressing need for affordable rental
housing units. In our view, such housing policy developments are not only appli-
cable to post-Soviet countries but can also apply to Western economies in terms
of the developmental path of a housing regime and the legal or financial limits
involved in expanding availability of affordable rental housing. We will provide a
critical overview of these initiatives, evaluating both their positive and their counter-
productive elements. In the final section, we will put forward a proposal that builds
on past initiatives but also considers current macroeconomic constraints such as
demographic trends, fiscal constraints and economic growth rate in the EU, and
specifically the CEE region. In this proposal we aim to use the possibilities of the
privately owned, under-utilised housing stock for social purposes, and outline a
model that could become the basis of a future social housing sector in Hungary
and in other transition countries in the region.

Social Rental Agencies: An International Overview

The history of regulating the private rental sector in Europe goes back to the period
during and after World War |, when rent control was first introduced throughout
Europe (Balchin and Rhoden, 1984; Lind, 2001). Following from this, potential devel-
opers faced much higher political risk than previously, with many choosing to
withdraw from the private rental sector. This led to a huge housing shortage at a
time of rapid urbanisation and industrialisation. After World War |, and even more
so after World War I, European governments became actively involved in housing
policy and implemented varying institutional structures to address the plummeting
supply of private sector rental housing. They did this by creating new forms of
public rental tenure such as cooperatives, municipal companies and public-private
partnerships; they delegated the rental sector to be monitored by local municipali-
ties; and they provided extensive support for owner-occupation (Hills et al., 1990;
Boelhouwer et al., 1997; Priemus, 1997).

However, the housing policy landscape started to change in the 1970s. After
decades of dynamic economic growth accompanied by the expansion of welfare
capitalism, developed countries had addressed their housing shortage. Partly for
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political reasons (neo-liberalism) and partly due to the emergence of a strong
middle class, the demand for owner occupation increased significantly. Parallel
with these processes, and partly as a consequence of the economic crises of 1970s
and 1980s, a paradigm shift took place in the housing subsidy system from supply
to demand subsidies (Scanlon and Whitehead, 2008). Policy shifts at the European
Union level further shaped national housing policies, particularly the effect of state
aid regulations on housing associations in the case of France, the Netherlands and
Sweden, among others. Beyond these main trends, a diversity of housing systems
emerged in developed countries, which provoked an interesting and productive
debate among scholars (on the clash between the convergence and divergence
theories see Kemeny and Lowe, 1998; Malpass, 2008).

In terms of tenure structure (especially regarding the size, operation and meaning
of tenure types) a trend for convergence is noticeable, but important differences
among EU countries remain due to the varying rules and embedded practices that
shape housing tenures and systems (Ruonavaara, 2005). Several researchers have
concluded that tenure types with similar denominations may have very different
content in terms of financial and legal regulation in different countries (Siksio, 1990;
Ruonavaara, 1993, 2005; Haffner, 2011). Tenure structure in each of the countries
has been under continuous change under differing housing policies but the focus
of this paper will be the shifting relationship between the private rental and public
housing sector (Haffner et al., 2009, pp.30-31). Between these two tenures, we can
witness a two-way process: on the one hand, the private sector involvement in the
traditional public social housing sector is playing a more significant role, while on
the other hand, the private rental sector, through various forms, has been func-
tioning as a provider of affordable housing.

From the perspective of transitional countries with high homeownership and low
public sector ratios, an important policy question arises: how might housing policy
use the private rental sector for public purposes? Due to income inequalities, rents
even in an efficient private market are often excessive for low and lower-middle
income households. International experience shows that there have been wide-
spread interventions across developed countries since the 1970s, which can be
categorised into two basic types:

1. Demand-side interventions: the rent allowance system, which can be used to
supplement rents within the private rental sector.

2. Supply-side interventions: subsidy schemes (capital grants, reduced interest
rates, loosening of building regulations, etc.), which increase the supply of
private rentals and — should in theory — drive down rental rates.
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Both solutions are based on the notion that the private rental market works effi-
ciently. However, several authors have questioned the efficiency of the private rental
sector. Gilderbloom (1989), for example, argued that it is an imperfect market due
to shifting socioeconomic and political factors, which impact on the demand and
supply side of housing. Moreover, legal analysis of the private rental sector empha-
sises the imbalance of power between landlords and tenants. Consequently, it is
not enough to subsidise disadvantaged tenants in the private rental sector; there
is a need for institutional solutions to balance the tenant-landlord relationship
(Schmid and Dinse, 2013). One of the consequences of the legal imbalance is the
lack of incentives to invest in the private rental sector and the existence of some
‘slack’ in the sector because owners of the housing surplus prefer keeping their
property vacant to renting it out (Hegedus et al., 2014). Thus, one of the important
functions of Social Rental Agencies, beyond transferring the subsidies to low-
income tenants, is that they rebalance market failures and imperfections.

The institutional structure of the subsidy programmes — or the governance of social
housing projects —is important. Some examples demonstrate that even a supply-side
subsidy may require an institutional structure in order to guarantee the efficiency of
the programmes (e.g., the Irish RAS scheme - see below). The following two examples
show how the governance of a subsidy system tries to eliminate programme risks
through the incentive structure of the organisations and/or actors involved.

The Low-Income Housing Tax Credit (LIHTC) programme in the US, introduced as
part of the Tax Reform Act of 1986, has been the major federal programme for
producing affordable rental housing since the introduction of the Act. It is an alter-
native method of funding housing for low and moderate income households. Tax
Credits must be used for new construction, renovation, or acquisition and renova-
tion. Projects must also meet a number of requirements. At least 20 percent of the
project units are both rent-restricted and occupied by individuals whose income is
50 percent or less of area median gross income. At least 40 percent of the residen-
tial units in the project are both rent-restricted and occupied by individuals whose
income is 60 percent or less of the area median gross income. The Internal Revenue
Service (IRS) is responsible for monitoring compliance and state performance
(Cummings and DiPasquale, 1999; Green and Malpezzi, 2003). The programme is
administered by states (or, in a few cases, locally), but several other institutional
players have a vested interest in the success of the programme (investors, lenders,
housing agencies, developers), which provides a special governance structure to
guarantee the cooperation of stakeholders and interested households.

The other example of a supply-side solution is the National Rental Affordability
Scheme (NRAS) introduced in Australia in 2009 (Gilmour and Milligan, 2012). Public
housing in Australia is an underdeveloped tenure compared to many Western
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European countries, thus limited access to affordable housing cannot be solved
through this route. The NRAS offers landlords a tax incentive of AUD$6000 per
dwelling per year and a cash payment of AUD$2000 per dwelling per year in the
form of direct or in—kind financial support for a period of ten years. Participants in
the scheme include private land developers, real estate agents, non-profit organi-
sations and local governments, who receive these payments in return for supplying
rental dwellings at least 20 percent below the market rate to eligible low and
moderate income households. The programme has encouraged large-scale
investors, but through approved intermediary institutions, small landlords have
been able to join the programme, in which private investors select the property and
the property managers, and can participate in the programme for a maximum
duration of 10 years (AMC, 2011). The function of the governance structure is such
as to enforce cooperation and compliance across programme stakeholders.

Case studies

Belgium was one of the first countries to introduce Social Rental Agencies (SRAs)
(De Decker, 2002). However, several other countries have also developed SRA-type
agencies. Although we will present the Belgian, Irish and Italian cases in greater
detail, various other countries also have noteworthy models, such as Solibail in
France, the Social Letting Agency in the UK, the Housing Help Agencies in Canada
and the Social Housing Agency in Luxemburg (Santos Silva, 2013).

In Belgium, SRAs were originally grassroots organisations founded in the 1980s by
welfare institutions that were trying to involve the private rental market in social
housing provision. They were institutionalised in the mid-1990s (De Decker, 2002).
The SRAs were a response to the lack of adequate social housing; in 2005 this
accounted for only 5.6 percent of the national housing stock while private rental
accounted for 18.5 percent. The private rental market is regulated by the central
government while regional governments are responsible for housing policy. The
regulator of the private rental market typically stipulates a nine-year contract period
with exemptions, but defines a free market rent mechanism.

In the SRA model, the participating housing organisations (non-profit and local
authority organisations) rent dwellings on the market and sublet them to low income
and vulnerable tenants. As already mentioned, the length of a contract is for nine
years between private landlords and SRAs, and rent is below market level (but
higher than social rents) and can be renegotiated every 3 years. Dwellings are only
accepted by the SRAs if they meet certain housing standards. SRAs offer guaran-
teed monthly payments to the landlords, even during vacancies/voids or non-
payment of rent. They provide maintenance services, ensure appropriate
occupation, and offer mediation in case of conflicts. They also ensure that after
termination of the contract, the dwelling is returned to the owner in its original state.
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Furthermore, landlords can receive tax relief when they maintain an energy-efficient
property. In case of disputes, parties have to accept the decision of conciliation
court (FEANTSA, 2012). Landlords may not cherry-pick tenants and the allocation
of units is the responsibility of the SRA. Selection criteria (income, housing condi-
tions and the number of children) are set by the regional government and can be
adjusted to local needs by the local authorities, although evidence suggests that
local regulation tends to favour less risky groups. The SRA also helps tenants to
obtain welfare and social services, and tenants may also be entitled to rent
allowance. To obtain the support of the Flemish government, SRAs have to meet
certain standards: they have to manage more than 30 dwellings, of which at least
30 have to be allocated to poor and vulnerable groups; they have to have been in
operation for at least two years and must work in several urban districts; they have
to adhere to certain organisational requirements, and so on. According to available
data, there were 51 SRAs in Flanders in 2009, of which 44 were subsidised by the
regional government. They operated around 4900 units in 2009, which had
increased to around 5800 by 2011. The size of SRAs varies substantially: in 2009
they managed an average of 96 units, while the largest one operated more than 500
units (De Decker, 2013). These numbers show that the significance of the sector is
still marginal in terms of size. Nonetheless, their significance lies in the fact that
SRAs house vulnerable people and high-risk groups, who would otherwise face
discrimination in the mainstream housing market.

In Ireland, the private sector has been involved in social housing provision since the
late 1970s when rent allowance for unemployed private sector tenants was intro-
duced (Rent Supplement Scheme — RS). RS was meant as a temporary scheme,
but it has gradually gained significant importance and by 2009 there were 95000
beneficiaries of the scheme, making it a sizeable substitute to the traditional social
housing sector, of which there are 120000 units nationally (Norris and Coates,
2010). In the mid-2000s, the government decided to reform the social housing
system, including the RS, in order to increase the efficiency of the system and
ensure a wider choice and better service for tenants (Coates and Silke, 2011). As
part of the reform, the Rental Accommodation Scheme (RAS) was introduced, with
the aim of providing greater security of tenure and better quality housing for those
with long-term housing needs. In order to be eligible for the RAS, a beneficiary had
to have been in receipt of RS for more than 18 months and be on the local authority
waiting list for social housing. The government’s intention with RAS was to decrease
the numbers of those receiving rent supplement so as to make the private rental
sector more transparent (in terms of reducing tax avoidance, among other issues).

The RAS is regulated and financed by the central government, but is implemented
by local governments. Alternatively, local governments can outsource it to social
housing associations or other NGOs, which means a more decentralised model than
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that of RS. Local governments (or other contracted housing organisations) negotiate
longer term contracts with landlords, which requires local governments to pay the
rent in advance, thus eliminating the risks to a landlord of rent non-payment and
vacancies/voids; in return, they ask for an 8 percent rent discount on market rents.
The concept is that local governments should become substantial players in the
market in order to influence the level of market rents. The rents can be renegotiated
only after 3-4 years. Additionally, landlords can only enter the programme if their
property meets the required housing standards. Pilot projects of RAS started in 2006
and were extended in the following years, although the number of contracts has been
growing more slowly than expected. The government introduced incentives for local
governments, paying them a certain amount after each contract, but the administra-
tive costs of the programme are still significant for local governments. On the part of
landlords, transaction and renewal costs can also be substantial, which means that
there is limited interest in entering the scheme (especially among those who own
dwellings of lower quality). Furthermore, in periods when rents are increasing,
landlords have strong counter incentives to joining the RAS (Heged(is and Somogyi,
2013a/b). By 2012 around 12000 private rental units were involved in RAS, mainly
owned by accidental landlords (Norris and Coates, 2010).

Italy’s housing stock is dominated by home-ownership (80 percent), while the
private rental sector accounts for 16 percent and social housing stands at only 4
percent. The country’s private rental sector shrank as a result of the rigid rent
control introduced in the 1970s, which was alleviated at the end of the 1990s in
order to boost the private rental housing stock. In the wake of the new regulations,
there are several types of contracts in private rented housing, including ‘agreed
contracts’, which are based on agreements made by local representations of
tenants and landlords. One of the main aims of the new regulations (and the subse-
quent amendments) has been to enhance the affordability of the private rental
sector. Consequently, in the case of agreed contracts, tax relief is available for
landlords if they offer their dwelling below market rent. Tax relief was also intro-
duced for tenants, at first for those with negotiated contracts but later for other
forms of private rentals. Rent allowance was also introduced but has remained
marginal (Baldini and Poggio, 2010).

Despite substantial efforts to draw the private rental sector into the affordable
housing supply, the related institutional framework was weak at the national level.
Housing policy is the responsibility of the regional governments, although some
local governments in urban areas have established social rental agencies in order
to increase the number of affordable rentals. One such scheme was launched in
Turin in 2000, initially financed by the local government, although the regional
government has been contributing 70 percent of the costs since 2007. The subsidy
scheme is closed-ended, which means that the local governments have to estimate
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its annual scale in advance. In Turin, a local government department operates the
scheme. The scheme is called Lo.C.A.Re and, besides tax relief, it offers several
incentives for landlords to join the programme: once-off cash subsidies
(€1600-€3000, depending on the length of the contract), rental guarantees, and
mediation between landlords and tenants in the case of conflicts. In return,
landlords lower their rents to 30 percent of market level. The rental contract is
established between the tenant and the owner, but there is an agreement between
the local government and the landlords as well, defining the responsibilities of all
parties. The target tenant groups are not necessarily the most vulnerable of society;
rather, they are low income families who have regular employment, but precarious
housing conditions (‘weakened middle class’ (Magnano, 2013)).

Besides the income criteria, those enrolled in other social services, such as
substance abuse programmes and groups for those with special needs, are
favoured. Lo.C.A.Re assesses potential tenants through a standardised assess-
ment, and those who meet the conditions become what is termed ‘guaranteed
tenants’. Those who have previously been evicted or have had court proceedings
brought against them do not qualify as guaranteed tenants. So far — in the first 12
years of the programme — around 3800 contracts have been concluded, with an
average of 300-500 new contracts annually. In terms of the profile of the tenants,
60 percent of new tenants before 2010 were foreign-born and this has since
increased to 85 percent. About 250 contracts resulted in arrears, a number that can
be considered quite low when one takes into account that these tenants are
economically marginalised and the fact that Turin has among the highest rates of
arrears and evictions in Italy. However, the economic crisis also negatively affected
the programme and led to a decrease in the number of new contracts secured; on
one hand, fewer people can meet the income criteria (due to the rise in unemploy-
ment), and on the other hand, the number of defaulted tenants has increased, which
is depleting the guarantee fund at a quicker rate. The major limitation of this model
is the issue of affordability. In cities where the rent level is high, even a 30 percent
rent reduction is insufficient. Similar programmes have been introduced in cities
with more moderate rent levels, but usually on a smaller scale than in Turin
(Magnano, 2013).

To summarise, through the examination of the international experience, one can
argue that the SRA model is not one that can solve the housing problems of low-
income people on its own. Rather, it can help to reform the private rental sector
whilst also demonstrating that the risks of providing for disadvantaged people
(supported by rent allowance) are manageable; in this way, the weaknesses in the
private rental sector can be addressed through investments and incentives.
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Innovative Housing Programmes in Hungary:
Progressive but Isolated and Small-Scale Solutions?®

Hungary’s transition has led to increased debate within the housing system,
involving political leaders (both in government and opposition), stakeholders and
experts in the field. Debates centre on the lack of a private rental sector and social
housing stock, affordability issues, increasing arrears rates, and related conse-
quences for tenure security. Homelessness is, of course, the most visible problem.
However, these debates have not gone beyond the threshold of political sensitivity,
something that could have forced political decision makers to introduce wide-
spread income benefit and/or social housing programmes to counterbalance
market processes. There is, however, an intention to tackle the housing issue,
exemplified through innovative programmes started by the central government,
municipalities and NGOs. We do not have room here to elaborate on Hungary’s
current political status; instead we focus on the innovative housing programmes
that have emerged. These initiatives started to emerge after 2000 but most have
been set up in the past five years. We will focus on their pioneering characteristics
as well as the challenges these programmes face.

Central Government Programmes

Social Rental Programme (2000-2004)

In 2000, a five-year grant programme was introduced for local authorities,
supporting five areas related to housing: the rental sector, energy-saving renova-
tions, rehabilitation, land development, and renovation of housing owned by
churches. The most important element was support for the public rental sector.
Local authorities were eligible for grants of up to 75 percent of their costs where
they invested in specific forms of housing: social rental, cost-based rental (see
below), housing for young families and retirement homes. Between 2000 and 2004,
several hundred local governments took part in the programme and almost 12800
new units were built. Cost-based rental was introduced to ensure long-term cost
recovery in the sector, with rent levels higher than social rents but lower than market
level. The regulations set the minimum annual rent at 2 percent of the construction
cost. Although this approach did not guarantee long-term cost recovery, in the first
years the actual operational and maintenance costs of the units were considered
to be lower than the rent. Rental costs were 40-60 percent of market rent.

3 This section draws on Hegediis and Somogyi, 2013a/b; and MRI 2013.
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The high level of interest in the programme is an indication of the commitment of
municipalities to solving the housing problem. Before its launch, the Hungarian
Government’s Housing Policy Committee was concerned that local authorities would
not be able to participate because most of them would not be able to afford their own
25 percent contribution. The demand for the fund, however, exceeded budget
resources and, in fact, only 45 percent of the amount requested by local authorities
could be covered. Nevertheless, the programme had several weaknesses. Average
costs were considered to be very high, despite the fact that one of the most important
selection criteria was the average cost per square metre. Allocation criteria for new
tenancies were not regulated and local politics played a role in discretionary alloca-
tion. The cost of rent was considered too high for poor people but insufficient for
long-term recovery. Moreover, during the period of the scheme’s operation, the
privatisation process continued; local authorities privatised 25000 units but built,
bought or renovated only 8900 rental units (Hegedds, 2013).

2004 rent subsidy programme and 2005 rent allowance scheme

In 2004, the government stopped the social rental programme because of fiscal
pressure, citing the high cost per unit, and proposed a rent allowance programme as
a substitute. According to the proposal, local governments would enter into long-term
contracts with private investors to use newly-built rental units for social purposes.
The central and local government would jointly provide rent subsidies to bridge the
gap between affordable and market rent — cost plus profit. The proposal failed
because the guaranteed rent level required by investors was unacceptably high —
twice the actual market rent due to high construction costs. However, the importance
of the social rental sector was never questioned in government documents.

In 2005 a new rent allowance programme was introduced, which aimed to use the
private rental sector for social purposes. Local governments could apply for rent
allowance for low-income families with children who had private rental contracts.
The central government would pay a maximum of 30 percent of the rent per month
(approximately €28 in 2005 using the average exchange rate), and the local govern-
ment would at least match that amount. The programme was considered a failure
as very few local authorities submitted a proposal. One reason for this was that the
programme required private landlords to be registered with the Tax Authority; the
majority of landlords in Hungary, however, evade tax payments and chose not to
change their approach for the sake of participating in this programme. A second
problem was that the income limit, set to below about €180 per capita per month,
was so low that eligible households were not able to pay the rent. In 2006, another
new loan programme was launched, giving municipalities access to subsidised
loans from the Hungarian Development Bank for investment in the public rental
sector. However, local government interest was limited.
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Mortgage rescue programme 1: Social Housing Construction Programme

In 2011, the Prime Minister announced a plan to construct government-owned low
rent houses in order to save foreign-currency mortgage debtors. The Social Housing
Construction Programme soon became a priority government investment. The
programme had been debated within parliament since its announcement, with
prominent government party members as well as external sceptics questioning its
feasibility and even the necessity of the project for many reasons — most notably the
remote location of the proposed project. The site is situated near Ocsa, a small town
30km south of Budapest. Residents already in financial difficulties had trouble finding
work there and commuting links were underdeveloped. The original plan included
large gardens in the development to allow subsistence farming for residents, but
many argued that residents were in greater need of job opportunities. New infrastruc-
ture had to be established on the site, which drove up construction costs significantly.
Opponents of the programme questioned the necessity of building new dwellings.
Although no official (government) studies were prepared, experts and some policy-
makers suggested that buying or renting smaller existing apartments would be a
more reasonable investment. After long delays, construction finally began in October
2012 (MRI, 2013). Eventually, 80 units were built instead of the planned 500. To date,
tenants have moved into half of them, and it has been announced that the remaining
units are to be used as emergency shelters in the near future.

Mortgage rescue programme 2: the National Asset Management Company
The National Asset Management Company (NAMC) was introduced in 2010,
although it only became active within the market in 2012. The goal of this new
institution was to purchase the property rights of defaulted borrowers from the
banks. The transaction takes place at a centrally determined price, it clears all of
the mortgagor’s remaining debts to the financial institution, it is automatically
available to all households that apply and meet all the necessary legal criteria (as
a consequence, a fairly large number of defaulted borrowers can rid themselves of
their debt burden in cases where their home is designated for repossession).
Former owners become tenants in their homes, which become state property, and
they have the option of buying back their property within 5 years.

NAMC purchased the first round of housing units in 2012 (around 2000), and went
on to buy defaulted homes en masse in 2013. Its budget was gradually raised by
the government; for 2013 it was allocated funding to buy 20000 housing units. If it
ever reaches this scale, NAMC will be the largest social housing possessor ever
launched since the regime change (MRI, 2013). Some critics have remarked that
the stock bought by NAMC tends to be low quality and is predominantly situated
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in underdeveloped or remote regions, as households usually apply if their home is
worth less than the market value. However, the continuation of its prominent role is
uncertain at the moment as its budget was cut significantly in January 2014.

Subnational and Municipal Initiatives

Private rent subsidies by municipalities

Some municipalities provide rent subsidies to support poor households that are
only able to find accommodation in the private rental market because of the
shortage in municipal social housing. Two such municipalities are the cities of
Szombathely and Kecskemét. Szombathely (a city with a population of 80000
people) introduced the rent subsidy system in 2008 and provides support for
around 100 households with a budget of €65-80000 annually. The maximum
support is about €70 per household. The municipality considers the rent subsidy
for private rentals to be a more effective way of meeting social housing needs than
refurbishing the town’s empty rundown units, which amount to 300 units of the total
municipal stock of 2200.

Another city providing rent subsidy is Kecskemét, which has a population of 110000
inhabitants. The average number of supported households is 80-100 per annum,
while the municipal housing stock is about 1600 units. Households receive a
subsidy for one year, after which it must be applied for again. The municipality
checks whether the applicant household actually lives in the apartment. Both cities
require a rental contract as a condition, but they do not check whether the landlords
are registered with the tax authority, which seems to be a key factor in the scheme’s
success. Similar programmes can also be found in other cities such as Gyér.

However, there is a difference in how the subsidies are delivered in the examples
above. In Szombathely the subsidy is transferred directly to the landlord, while in
Kecskemét, it is the tenant who receives the rent subsidy and in most cases the
landlord does not know about it. The reason for this is the fear that landlords would
increase rents if they were aware of the subsidies.

Social accommodation in the municipality of Szombathely

‘Social accommodation’ is an innovative solution launched by the municipality of
Szombathely. In order to prevent homelessness among municipal tenants who have
accumulated substantial rent arrears, the town gives ‘low comfort’ units to tenants
who are unable to pay even basic rent and utility costs for their apartment. Most of
the tenants provided with social accommodation previously lived in higher comfort
flats with district heating but with substantially higher maintenance costs. The munici-
pality sets a very low rent level for those who stay in social accommodation and
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provides substantial financial help to pay off debts; in return tenants are required to
cooperate closely with social workers. Although the original idea was to help out
households until they were able to manage or overcome their (supposedly temporary)
problems, due to the lack of alternative options, some of the households prefer
staying in the lower quality but more affordable unit in the long term.

Subnational programme supporting cross regional labour mobility

A programme supporting labour mobility was introduced in 2012 for those who had
lost their jobs in collective closures and redundancies and who had managed to
find a job, but that job was more than 100 km away from their home. In these cases,
the programme provides a rent subsidy. Furthermore, a special pilot project was
developed in the framework of that programme in which the labour offices of two
counties badly hit by high unemployment cooperate closely with the labour office
of a third county where there is a much more thriving labour market. The labour
offices survey those who are unemployed and try to assist them in securing jobs
and accommodation, providing training if necessary. Experience shows that finding
accommodation in workers’ hostel-like accommodation — the type of accommoda-
tion that dominates the market — has not been a problem. However, the programme
is very costly, as it provides high subsidies to assist with rent and utility payments
for 18 months (after which people have to cover their own expenses).

Civil Society Initiatives

In Hungary, most non-governmental organizations (NGOs) that facilitate access to
social housing provision concentrate on the problem of homelessness. Many
homeless shelters are state-sponsored or function within the institutional framework
of a municipality, but their role and functioning is very similar to that of civil society
organisations. Programmes targeting homelessness are quite well developed in
Hungary (Gydri and Maréthy, 2008). In this section, instead of giving an overview of
all homeless provision efforts, we will focus on programmes aimed at providing a
pathway out of homelessness.

The Budapest Methodological Centre of Social Policy and its Institutions (BMCSPI)
is the largest homeless provision facility in the capital. It is not, in fact, an NGO, but
functions similarly: it was built on civil initiatives and enjoys a significant level of
autonomy. BMCSPI not only operates shelters but also co-ordinates externally
supported housing and integration projects, as well as various other forms of
homeless accommodation and provision. The Centre manages a ‘home of room
renters’ — an affordable rental facility for 200-300 households. The internal regula-
tions of the Centre are much stricter than those of the Housing Law, which has led
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to criticism. However, considering their target groups of very low income people, a
more liberal approach could financially ruin the Centre. The programme demon-
strates the need for affordable accommodation similar to workers’ hostels.

The Halfway House (formerly ‘Trampoline’ House) of Hungarian Baptist Aid (HBA)
has a similar arrangement. HBA deals with people in need, including through
homeless provision programmes. The organisation established an affordable
accommodation service block based on the model of old worker hostels. They
provide rental accommodation (matching market conditions) and have renovated a
former workers’ hostel in an outer district of Budapest, offering one, two and three
bedrooms, with shared bathrooms, to rough sleepers. The hostel has become
well-known among people who do not have access to affordable housing: its 158
bed capacity was at capacity within just one month. The rent (for a month), which
includes the costs of facilities, is €107 for single accommodation (one person/
room), €61 for a two-bed and €47 for a three-bed accommodation per person. The
hostel is operated on a market basis; HBA pays a monthly rent to the owners from
rents collected from the dwellers, and they do not receive any public finance. The
staff consists of four persons working at the gate service and two cleaners. No
social workers are employed.

The next two examples were implemented in the framework of the Roma Settlement
Integration Programme, run between 2005 and 2010. In one, municipalities
purchased or constructed social housing for Roma who moved out from segre-
gated areas, and in the other, some NGOs became landlords of social housing that
accommodated very poor Roma families. The condition was that the units were not
to be sold or privatised for five years, after which the tenants had the option to buy
the units. Some of the participating NGOs — for example, the Hungarian Maltese
Charity Service - rented these units to the beneficiaries at very low rent or rent free,
and also assumed responsibility for the payment of utility bills. After the expiration
of the five-year period, tenants obtained ownership rights to these dwellings.
Transfers of ownership were more widespread in areas with extremely limited social
housing, where the municipalities or NGOs do not have the capacity to manage and
maintain the dwellings.

After 2008, mortgage-related foreclosures and evictions became a pressing social
issue. A number of NGOs tried to develop schemes to help households who had
lost their homes due to FX mortgages. They helped them to rent apartments from
the private sector, partly through mediating between the landlord and the tenant,
and partly by financially supporting the tenants. The Reformed Church launched a
programme called ‘Life Buoy’ in 2011 to help people who had lost their home due
to defaulted mortgages. They provided the targeted families with substantial
financial assistance for rental costs over a relatively short period of 6-8 months,
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during which the family was expected to ‘get back on its feet’. A very important
element of the programme was that the beneficiaries typically moved later to a
larger settlement where they could find jobs, and if they did not succeed alone, the
Church would try help them find employment.

The Lifeline Foundation for the Homeless (Szalmaszal Alapitvany) acts as a real
estate agent specialising in connecting low-income households and inexpensive
rentals. The foundation connects landlords with inexpensive (typically low quality)
rental units from real estate agent partners. It then distributes these among its
clients — typically very poor people in need of affordable accommodation who
cannot obtain low cost housing elsewhere. Clients are usually informed of this
opportunity through municipal support centres. The Foundation runs on a very
modest budget, but when it manages to obtain further funding, it also helps clients
to cover their two-month deposit.

Summary of the Hungarian Experiences:
Constraints Limiting Social Housing Innovations

Two main points emerge from our summary: first, stakeholders are aware of
housing-related social problems and, secondly, they have the technical and innova-
tive capacity to solve those problems. However, the programmes outlined are
small-scale and fragmented. The question is: why? Notwithstanding the fact that
these initiatives have important innovative elements that could be rolled out at a
nation-wide policy level, there are significant challenges, in particular the fact that
they are not financially efficient. Another question is whether or not the stakeholders
(NGOs, municipalities, etc.) are really invested in expanding the programmes. A
separate research project would be needed to answer this question. Organisations
who can carry out small-scale pilot programmes are not necessarily prepared for
major expansion and where this is the case, their role and influence in the project
will probably diminish. Therefore, however innovative and progressive, local initia-
tives remain small-scale and fragmented. They focus on small local communities
or only on specific subgroups, usually selected on the basis of the organisation’s
existing networks and funding directives. The financial monitoring process applied
to these missions is completely inadequate for centrally-financed projects, where
minimising financial loss and functioning in an efficient manner would be a strict
condition for receiving continued funding. Furthermore, NGOs often work on
complex individual cases. While their consideration of local settings is, in fact, a
key factor in the success of their mission, their specificity and complexity makes
such interventions hard to standardise and apply on a larger scale.
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However, the most important factor is that there is no political will to implement
systematic changes, to provide financial resources and to alter housing policy
extensively. Due to the prevailing homeownership philosophy, which has been
supported by housing privatisation and substantial government subsidies, housing
is perceived by the general public as an individual responsibility, and commitment
to social housing both at central and municipal level is therefore very weak. The
negative effects of the lack of social housing policy — such as housing marginalisa-
tion, segregation and low labour mobility — are, therefore, not popular subjects in
political discourse.

Social Rental Agency:
A Potential Institutional Form for the Public Housing Sector

As a consequence of the housing regime being made up of a negligible public sector
and a large, competitive housing market, the majority of poor people reside in accom-
modation belonging to the lower segment of the owner-occupied sector and the
private rental sector, while an increasing number of households are at risk of home-
lessness. There are two basic types of housing poverty: low-end homeowners,
typically in rural homes on settlements on the outskirts of, or far away from urban
centres; and low-end tenants on the private rental market, typically in urban areas.

While market rent is high due to legal uncertainties and the tax/subsidy environ-
ment, the number of vacant housing units has been increasing in recent decades.
The 2011 National Census found that there were nearly half a million vacant resi-
dential housing units. According to census data, 11 percent of the total stock was
vacant in 2011 and vacancy rates were high in urban as well as rural areas (CSO,
2011). This indicates both a market failure and a state (regulation) failure; a strong
demand is unable to meet a large supply, resulting in the under-utilisation of national
assets (Hegedus et al., 2014). While some units may be uninhabitable, far away from
job markets and services, or simply unreported private rentals, a significant portion
of units — up to around 150000 - are located in accessible areas that are near job
markets and are of standard quality; with the right conditions, they could be very
well utilised for rental purposes.



58 European Journal of Homelessness _ Volume 8, No. 2, December 2014
AR RN

The Contradictory Private Rental Sector: State/Market Failure

After the transition, we could have reasonably expected that, with the growing
prominence of free-market and state-backed incentives for entrepreneurial activi-
ties, a new middle class of potential landlords would emerge, together with a
growing private rental sector. However, official statistics suggest that such a class
did not appear, something that can be explained by two main factors: economic
(user cost), and legal uncertainties (tenancy law relations).

Biased tenure policy: financial disadvantages of the private rental sector

The tenure choice of a household depends on several factors — in particular, the
long-term financial advantages and disadvantages of tenure. We can compare the
cost of homeownership to the cost of rent, and if ownership costs more than renting
the same home, the rational household will choose the rental sector. The outcome
will, of course, differ in a tenure neutral environment and where one tenure choice
is encouraged over others through the tools of public policy.

In Hungary, a rational consumer would move into owner occupation rather than into
the rental sector, because they would gain greater individual ‘profit’ in owner occu-
pation. The three key reasons for this are the lack of imputed rent in Hungary’s
taxation system; the lack of tax incentives for potential landlords; and centrally-
funded subventions for owner occupation. Property taxes and subsidies favour
home ownership, and policies encourage this through developing the market
economy and encouraging a culture of private property ownership. This, however,
results in a heavy financial burden for lower income groups who cannot afford home
ownership and who have no access to an affordable rental sector. A further issue
is a lack of labour mobility in the absence of a flexible rental market. Eventually,
many households will simply end up in private rental accommodation because they
cannot afford ownership.

Legal under-regulation: a risk factor in private renting

The private sector is under-regulated and the legal conflict resolution system is
slow, expensive and inefficient. As a result, many landlords will be discouraged
from letting out their property. When private landlords rent out their apartment, they
face risks: 1) tenants may leave without paying the rent; 2) tenants may accumulate
utility payment arrears; 3) the unit may become run-down or damaged. Economic
constraints, stemming from these legal insecurities, will drive up rent levels in the
whole sector; landlords will try to ensure a reasonable profit margin or, alternatively,
keep their second home empty if they do not find a tenant who is willing to pay the
required rent. Based on interviews with landlords and real estate agents, we
estimated the costs of such risks and concluded that to cover expected costs,
landlords have to raise the rent level by 23 percent on average. Consequently, the
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market rent has to cover the expected return on equity (53 percent of the market
rent may be sufficient for this purpose only), management costs (accounting for
roughly 8 percent of the full market rent), Personal Income Tax (PIT) (16 percent of
rental income), and the cost of risks (23 percent). We came to the conclusion that,
because of the risk and the tax/subsidy disincentives, market rents are not afford-
able for the average or lower income household.

The Financial and Institutional Structure of SRAs

SRAs act as intermediaries between potential landlords and social renters (for a
more detailed analysis, see HegedUs et al., 2013) and - functioning under the
central coordination of a National Housing Agency (NHA) — offer a guaranteed,
low-risk arrangement to landlords. SRAs find and contact landlords who are willing
to commit to long-term contracts (of perhaps 3, 5 or 7 years) for a rent level that is
equal to approximately 70 percent of the net rent (market rent minus personal
income tax). The SRA guarantees regular rental income to the landlord, manages
potential risks and repayment in such a way as to ensure that the landlord’s rate of
return over the contractual period is still about 10 percent higher than it would be
under individual market renting, and guarantees that the property will remain in
good condition. It is necessary, though, that landlords contracted by the NHA are
granted PIT exemption (which figures as tax expenditure in the national budget);
furthermore, an amount equal to 20 percent of the rent level must be provided from
the national budget as a contribution to the NHA’s Risk Fund (which is accounted
for as an outlay from the budget). The rent level to be paid by the tenant is 80
percent of the net market rent level. This includes the rent to be paid to the landlord
and part of the cost relating to risk. On top of the 20 percent rent discount, the
tenant will receive a housing (rent) allowance from the NHA (again, outlay from the
budget) to make this rental option affordable. The tenant and the SRA must
contribute to the Risk Fund in the amount of two months’ rent (this corresponds to
the deposit amount). Moreover, SRAs are eligible for a special grant to provide
social support for the sub-groups of tenants that require this kind of assistance.
This is a special risk-sharing financial model, where the cost and risk of social
housing is shared between the landlord, the local SRA, the NHA (Risk Fund) and
the tenants (See Figure 1).

This financial risk-sharing model is based on a private market risk analysis. The costs
to be covered by the central budget are: 1) 20 percent of the net rent per SRA rental
unit per month; 2) social work compensation; 3) housing allowance (direct outlay from
the budget); and PIT allowance (tax expenditure). Due to tax avoidance, the latter has
largely been missing from state tax revenues such that PIT exemption means no real
loss for the central budget while providing landlords with a convenient opportunity
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to make their leasing activity legal without a profit loss. The amount of housing
allowance depends on household income and total housing cost (rent plus utilities).
The main goal is to provide housing at a maximum of 40 percent of household
income, where at least a modest disposable income remains after covering all
housing costs. Based on a model considering three income groups and three
submarkets, we came to the conclusion that the average housing allowance would
be 25-30 percent of the total housing cost (around €65 per month per household).

Local SRAs will be approved by the NHA and the maximum eligible rent will also be
centrally set. The operational costs of SRAs are covered by 10 percent of the rental
income (the difference between the rent paid by the tenant and the rent paid to the
landlord) and the grant for those requiring social work must be covered by the central
budget through the NHA. The two months’ contribution to the Risk Fund has to be
paid by the SRA’'s own sources, which gives an incentive for efficient management.
The Risk Fund is managed by the NHA and approves payments only when an SRA
has proven that it has done everything that can be expected to manage the properties
correctly, in terms of rent collection, property control and so on.

Figure 1. Financial model of the Social Rental Agencies,
coordinated by a National Housing Agency (NHA)
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Financial sustainability is guaranteed by the realistic cost estimates and the
incentive structure in the model. While providing affordable housing is the primary
goal of SRAs, they can only undertake their activities in a sustainable way if they
ensure tenant cooperation and regular payments. Unless the tenant is facing force
majeure, uncooperative behaviour will have to be sanctioned with responses in the
form of social work and/or the intervention of a mediating agency on behalf of the
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SRA. If satisfactory agreement is not reached, the SRA will have to provide a way
out for the tenant, either through the homeless provision system or with lower
quality social housing (if available).

Different institutions have expressed their interest in the programme, including
NGOs and local governments. One municipality, the city of Szombathely, has
already made a decision at municipal level to introduce a pilot project following a
similar model, but without the state subsidy and on a smaller scale (local level).
Interviews with private landlords showed that they are open to the idea of an organi-
sation that could take over some of their risks for a slightly reduced rental income.
Many local governments and a number of non-governmental actors are showing
serious interest as well. Furthermore, even some actors from the economic domain
— financial institutions and state agencies — have expressed their support, and the
introduction of Social Rental Agencies could unite these fragmented interests under
a single framework. Policymakers occupying key positions have not committed yet,
but they have recognised the need for new solutions in order to create an affordable
housing sector with a reliable, stable tenure form. The next key question of the
model is whether institutional political interest can be mobilised for its introduction
and for leveraging the activities of Social Rental Agencies.

Conclusion

Although we have very limited information on the private rented sector due to the
fact that it largely operates informally, it is becoming a crucial area for housing
provision in transitional countries. The future role of the private rental sector is a
key issue, as it has the potential to contribute to the efficiency of the housing system
by making higher mobility possible, providing a more flexible housing supply and
helping to eliminate distortions in the system, among other things. Moreover, the
private sector can be used for social purposes — as is the case of social rental
agencies in countries like Belgium, Italy and others; this can be especially important
at a time when there is no demographic pressure for new construction. In transi-
tional countries there have been several attempts to involve the private sector in
public rental programmes, but most of the programmes have failed. In Poland, the
introduction of ‘occasional tenancy’, a special tenure form, shows the need for
supporting the development of the private sector.

The need for social housing and the limited financial resources for investing in this
tenure has forced public agencies to use the private rental sector in certain types
of social housing provision. We have seen that in Hungary, several programmes
initiated by the municipalities and NGOs have been connected to the private rental
sector, typically in the form of rent subsidy, but some programmes have provided
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social services for tenants or helped them find rental apartments. Though the
programmes have remained limited in terms of the number of tenants, they demon-
strate the possibilities for using private rental for social purposes. There are similar
examples in other transitional countries.

In the Czech Republic, the idea of using private renting for social purposes has
been discussed in the past few years, and was considered as part of the ‘complex
solution of social housing’ set out by the ‘Housing Policy Strategy till 2020’, passed
by the Government in 2011 (Lux, 2013). The pilot ‘guaranteed housing’ programme
used private rental housing for vulnerable households, with special guarantees
provided to private landlords. The model became part of the Strategy for Social
Inclusion, passed by the Government in 2011. The ‘guaranteed housing’ programme
in the Czech Republic is basically the same as the Social Rental Agency model. It
uses existing private rental housing stock for social purposes - i.e., as permanent
rental housing for vulnerable, excluded, homeless, Roma, young and low-income
households. Following a comprehensive rental risk assessment, private landlords
receive a guarantee of having their costs covered (i.e., payment of rent, remunera-
tion and judicial costs in the case of tenancy complications) if they offer long-term
rental contracts with lower-than-market rent to persons or households from the
target populations, and tenants receive a rent allowance.

In Poland, the TBS (housing cooperative) programme was a progressive step
towards a new social housing model, but the budgetary constraints and the ‘priva-
tisation drive’ called the sustainability of the programme into question (Muziot-
Wectawowicz, 2013). Some of the TBSs are renting apartments to municipalities,
who then allocate them to households on the waiting list, which is actually a form
of social rental agency. Moreover, municipalities may rent housing premises from
investors and sub-lease them to tenants that are on their lists of people who qualify
for housing support. Such contracts are set out either for an unspecified time (in
the case of communal rental apartments and TBS premises) or a specified time
(social premises). However, the availability of apartments for the needs of social
rental agencies is a significant issue. Current market prices are too high in compar-
ison with social rent (which is affordable for low-income people), which is a problem
that will be difficult to bridge with state subsidies. In Poland, the shortage of housing
is another factor that limits the possibility of the social rental agency model.

In Slovakia, traditional supply-side social housing programmes run by the State
Housing Development Fund still constitute the main approach. According to Marek
Hojsik (2013), the limited supply in the private rental sector makes the social rental
agency model unrealistic.
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In conclusion, the SRA model has the potential to contribute to the ‘socialisation of
the private rented sector’ due to two factors. The first is related to the institutional
interest of stakeholders; financial institutions as well as municipalities, real-estate
agents and socially committed NGOs, have expressed interest in the SRA model
as long as it is financially well-structured, the risks are shared among parties, and
the costs and advantages are allocated evenly. Policymakers may also come to
realise the advantages of a model that could increase tenure security but also
contribute to the efficiency of the economic system through stimulating mobility
and the mortgage market. The second factor is that leaving large numbers of under-
housed and excluded people without support is unacceptable. The growing
process of integration, which is an important aim in the European Union, can
contribute to the harmonization of social/housing policies. The majority of new
member states are in a situation very similar to Hungary and there is potential for
regional cooperation in the area of social housing policy making.
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Introduction

Research into homelessness in the UK and elsewhere has, in general, focused on
a particular aspect of the experience of homelessness, such as sex work, substance
abuse or involvement with the criminal justice system, and has provided a ‘snapshot’
of the situation at one moment in time (Steele et al., 2003; Christensen et al., 2005).
More recently, the value of longitudinal research, i.e., following a cohort of service
user participants over a prolonged period of time, has been recognised (Pickering
et al., 2003; Abrahams, 2010). This research method enables a greater under-
standing of the situations that can lead to an increased risk of homelessness and
of the way in which some homeless individuals move into and out of homelessness
(Bootsmiller et al., 1998). Because research is being conducted over a long period
of time, there can be an increased understanding of the chaotic nature of life on the
streets and in hostels and a grasp of the factors that affect the extent to which
participants are able to engage with services designed to assist them.

This paper outlines the approach to following a group of homeless women over a
two-year period, and discusses the ethical, practical and methodological chal-
lenges involved. Results and recommendations from the findings of the research
itself are available elsewhere (Abrahams et al., 2013; Williamson et al., 2013).

Longitudinal Research with Homeless Populations

This paper contributes to a body of research that has explored the methodological
challenges of recruiting, following and maintaining long term contact with various
different homeless communities. The literature on homelessness and longitudinal
research includes a focus on women with a history of interpersonal domestic violence
(Clough et al., 2010); sexual assault survivors (Campbell et al., 2011); homeless men
and women with substance misuse (Scott et al., 2005) or dual diagnosis issues
(Bootsmiller et al., 1998); and younger people at risk of homelessness with alcohol
issues (Boys et al., 2003). Much of the literature recognises that maintaining contact
with homeless individuals over a period of time is both labour intensive and time
consuming, requiring flexibility and perseverance (McNaughton, 2005). A creative
and innovative approach (Nind et al., 2013), as well as an understanding of the
pressures that homeless people are subject to, are further factors in maintaining a
high level of continued response and engagement with the researchers.

A number of consistent themes emerge in this literature relating to the different
types of methodological approaches of the studies. Most refer to the importance
of using a range of methods including: the use of participant incentives at varying
levels; a mixture of phone calls and letters; interim contacts with participants to
maintain contact; and collecting a range of possible third party individual contacts,
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both family and professional, through whom tracking activities can take place. In
terms of the tracking process, the literature appears to fall within two camps: those
articles which concentrate on the ways to improve attrition rates and those which
focus on the ethical issues inherent in this process.

Additional factors that emerge within the research in terms of increasing the possi-
bility of keeping track of homeless people over time include: focusing on the compe-
tence, skills and training of the researcher in order to ensure relationships of trust with
participants (Conover et al., 1997; Bootsmiller et al., 1998); the use of ‘searchers’ —
other homeless people paid to track those whom researchers are finding it difficult
to find (Sosin et al., 1990; Boys et al., 2000); service user advisors involved in the
tracking process to advise researchers on where they might access missing partici-
pants (Clough et al., 2010); and the use of special cards, birthday and Christmas for
example, to further enhance the relationship between the research team and partici-
pants (Bootsmiller et al., 1998). One study (Conover et al., 1997) also advocated the
use of a research office, where participants could come, contact could be maintained
and incentives could be given for the participants to return.

Not all of the studies address the ethical issues inherent in ‘tracking’ and instead are
more focused on attrition rates (Ullman, 2011; North et al., 2012). Research on this
topic also refers to the concept of ‘assertive tracking’ (Caton et al., 2005), which
recognises that due to life circumstances this population may be less stable and more
difficult to find using conventional research methods than the wider population.

In an article focused exclusively on the ethical issues of conducting longitudinal
research in this area, Scott and White (2005) identify the key ethical concerns that
arise in the course of tracking this group of service users. These were: informed
consent; confidentiality; relationship boundaries between participant and
researcher; duty to warn and break confidentiality; autonomy and privacy; the
ethics of incentives; and finally, data integrity.

Whilst the majority of longitudinal studies inevitably address these issues when
contemplating the methods that will be chosen to track participants over time,
these dilemmas and discussions are often not reported within the study papers.
Indeed, Campbell et al. (2011) noted the lack of reporting of methodological
concerns in longitudinal research in the field of violence against women. Their
review of existing longitudinal research in the field of sexual violence reported,
primarily, a lack of data being reported in relation to attrition, and less on the
methods used to achieve these rates (Campbell et al., 2011). This paper also raised
some important questions about the use of compensation and incentives in longi-
tudinal research. Many of the studies mentioned above used financial incentives,
as did the study which is the focus of this paper. Campbell and colleagues found
that financial incentives ranged mostly from $10 — $60. They did find however that
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“the two studies with the highest retention rates were also at the high end of the
compensation range”, with these two studies giving $60-$80 and $50, respectively
(Campbell et al., 2011, pp.452).

Whilst compensation is recommended ethically, in order to avoid coercion, it is
important that the amounts offered do not interfere with the ability of the participant
to make a free and informed decision about participation. Campbell also reports
that some studies provided free therapy and/or course credits as incentives, but
this is not discussed further, either in relation to the impact on the ability to give free
consent or in relation to the impact this might have on the generalizability of
methods across different welfare and support systems.

Finally, in relation to existing research on longitudinal research, much of the litera-
ture (Scott and White, 2005; Clough et al., 2010; Ullman, 2011) recognises the need
to have highly trained, skilled researchers who have the ability to develop a good
rapport with participants, sometimes referred to in relation to ‘respect’ (Clough et
al., 2010). Whilst it is encouraging that respect and trust were discussed, the litera-
ture sometimes failed to acknowledge the inherent contradictions for researchers
whose task of recruitment and avoiding attrition might in some situations compro-
mise the ability to respect a participant’s desire to withdraw from the research. For
example, Bootsmiller et al. (1998), whilst reporting an older study, unquestioningly
report that researchers are paid by piece rate, and that incentives were offered in
the form of bonuses for the number of participants successfully tracked. The study
authors fail to discuss how this might undermine the researcher’s focus on the
relationship between themselves and the participant if their own payment is incen-
tivised in this particular way.

The current study describes the process of tracking homeless women during the
research on which this paper is based. It focuses on the different methods of
recruitment and retention, and provides a discussion of the ways in which meth-
odological decisions were made. We also highlight some of the ethical issues which
arose within the study and which are outlined here in relation to the wider literature
on longitudinal research, and discuss how collaboration with others in the project
helped us to carry out the research, whilst remaining mindful of the impact on
participants and potential participants.
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The TARA Project

Tara' is a longitudinal study which has followed a group of homeless women over
two years in order to identify how their experiences and needs changed over time
as they moved on, and to gain a fuller understanding of their complex needs,
including their social care and health needs. It has also sought to identify the
barriers that service providers face in engaging with homeless women over a
sustained period of time, in order to understand how best to support women them-
selves to access, and maintain engagement with, support services. Additionally,
we hoped to be able to devise appropriate targets that could be used to monitor
the effectiveness of services for homeless women and provide an evidence base
for social care practice.

The project built on previous research commissioned by local service providers
(Henry et al., 2010; Williamson et al., 2010), which took a snapshot view of the
provision of services to homeless women and evaluated a specific emergency
women-only service. During the dissemination phase of the previous research, the
value of providing longer-term perspectives that better capture the ongoing process
of homeless women through the system became apparent. As a result, funding was
obtained for a longer study.

Ethical Considerations

This study received ethical approval from the host institution’s relevant university
departmental Research Ethics Committee. This involved the committee reviewing
all of the recruitment materials, research tools and tracking processes. In addition
to the general ethical concerns of conducting research with human subjects, longi-
tudinal research raises some specific concerns about privacy and consent.

7 The name ‘Tara’ was adopted as a result of a suggestion made by a member of the research
team. The full title of the project ‘A Two Year Study of the Social Care and Health Needs of
Homeless Women and Women at Risk of Homelessness in Bristol’ was considered cumbersome
and also likely to be seen as stigmatising to participants. ‘Tara’ is regarded as a member of the
Buddhist pantheon, but is also prominent in Hinduism. She is traditionally regarded as being the
mother of liberation, founder of the Buddhist feminist movement and a committed feminist who
symbolises compassion, healing, serenity, mercy and success in achievement. The name
seemed to resonate from the outset with all our interviewees, whether or not they had any
religious views. As the research continued, we began to find that spirituality was of considerable
importance to many of the women we spoke to and the choice of name, which we discussed
with participants as necessary, was very much appreciated by them.
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‘Tracking’ as the name of the process

The centre where the research took place has worked for many years with a wide
range of individuals who have experienced abuse and complex trauma in their lives.
In this context, ‘tracking’ often has negative connotations, representing a process
whereby abusers have stalked and harassed their victims over long periods of time,
using a variety of methods and adapting to new technological resources (Humphreys
and Thiara, 2002; Perry, 2012). Using this term in reference to a process intended
to be beneficial to all concerned felt extremely problematic and somewhat at odds
with the feminist and participatory values which the centre espouses.? The team
looked at a range of other terms but has always come back to the position that the
idea of ‘tracking’ individuals inevitably involves a power imbalance between those
being followed and those doing the following (Oakley, 2000; Williamson, 2000).

A meta-analysis carried out by Pickering et al. (2003) of studies relating to home-
lessness in the UK and USA showed that this is the term most widely used by
researchers and we decided to retain this term, albeit reluctantly, to link our study
to the wider cohort of research in this area.

Confidentiality

Linked to our work in the area of gendered violence was an awareness of risks to
service users of any breach of confidentiality. In our previous research and in other
projects, it was evident that women were fearful of repercussions following the
interviews should any information be compromised. Their fears related to current
and previous partners, pushers, pimps, other residents in hostels and staff
members. They were assured that no information would be forthcoming from the
researchers without their full consent, albeit within the normal limits of confidenti-
ality described below, that every interview would be cleaned of any names or
indicators of identity and that no personal names would be used in any quotes.

In relation to the limits of confidentiality (Williamson et al., 2005), participants were
informed at the outset that, whilst we would maintain their confidentiality, if they
were to tell us about a risk of significant harm to themselves or others, we would
have a duty to discuss this disclosure with a third party, most likely a key worker
from within the service where the participant was recruited. We were clear that no
action would be taken before discussion with the individual concerned. It was our
experience that participants understood these limits to confidentiality, as they
formed part of their agreements with a range of service providers. There was one

2 Feminist values can be seen as concerned with issues around power and control and a commit-
ment to collaborative working with participants, who are seen as experts in their own lives and
able to share their experience and give informed opinion, rather than being seen merely as
providing information. Research should be carried out with care for participants’ rights, mutual
respect and attention to transparency and reciprocity (Edwards, 1993; Glucksman 1994).
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incident during the project which resulted in an informal discussion with a service
manager about general safety concerns, but the normal safeguarding policies were
not enacted as no specific details of potential harm to any specific service user had
been forthcoming. In this case, the service manager was able to alert staff to
ensuring that their normal safeguarding policies were being used within the unit.

Consent

As part of our project, we wanted to be able to ask service providers about the
service being provided to the participant. Consent was always established in
writing and researchers talked through all aspects of every consent form before
participants were asked to sign. To do this, women were asked to give specific
written consent for us to approach named workers, whether a) to confirm that a
service was being provided, b) to confirm that is was provided and subsequently
used, or c) to obtain an idea of progress. These three levels of consent were identi-
fied through discussion with the project’s active service user advisors and advisory
group. Providing a choice of full or partial consent (with 2 options) to tracking gave
participants control over whether we were allowed full or partial access to informa-
tion about them by a third party.

It was made clear to participants that we would honour whichever option was
selected. This aspect of tracking is discussed in greater detail later in this paper but
it is important to note that in many longitudinal studies, consent to track individuals
through services and workers was generic and gave participants little choice about
who could be contacted and at what point (Caton et al., 2005). All the consent-to-
track forms that we used referred to specific services used and had a defined end
date. Irrespective of the completed written permissions, consent was enacted in the
research as a continuous process. If participants became upset or wished to stop
the interview, we adhered to their request. Participants were told repeatedly that they
did not have to answer all questions and were reminded that if they did not want to
go into detail they could answer yes or no, or ask us to move on.

External partners

In addition to the external ethical review of the research methods and recruitment
materials, the project also sought advice from the project advisory group, which
consisted of other researchers, local and national service providers, and ex-service
users. The involvement of service user advisors was a crucial asset in the develop-
ment of the research (Abrahams et al., 2014). We were extremely fortunate that three
of the four women who had presented at a dissemination event for the previous
research were willing to act as advisors to this project. Their knowledge and expertise
gave us insights that proved integral to the project. All three advisors brought their
practical experience of accessing a wide range of services to the project and offered
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us invaluable advice throughout about how to recruit and maintain contact with
homeless women and about how to ask particularly sensitive questions about their
experiences. These women acted not just as advisors to, but also as ambassadors
for the project. In developing this relationship, we provided training for the advisors
— both in terms of the initial dissemination event by supporting the women to build
their own confidence to speak publicly, and latterly by providing seminars on research
methods. Where possible, meetings took place at the university as an active attempt
to break down the barriers between the advisors and the academic institution
(Williamson, 2000). We like to think that by the end of the project, the university was
aplace in which the advisors felt comfortable. All three advisors have gone on to paid
and voluntary work where they have used some of the skills from being advisors to
this and other projects (Abrahams et al., 2014).

Methodology

The following outlines the key aspects of the methodological approach of the
research. This includes issues related to recruitment, the research process and
tracking. It is important to clarify that the research team consisted of four experi-
enced qualitative researchers, three of whom were involved directly in the field
interviews, the majority of which were conducted by two of the team.

Recruitment

Over the four months between September and December 2011, the research team
recruited and interviewed a total of 38 women. Women were recruited from a range
of places: a women’s emergency night shelter; a different women’s hostel with
varying levels of support for alcohol and drug issues; and hostels for sex workers and
those in contact with probation. In total, women were recruited directly from 11
services. We also tried to recruit women not currently using residential services
through flyers placed in other spaces including soup kitchens, libraries and young
people’s services. At the second-stage interviews six months later we re-interviewed
28 women, and at the final stage, 22 women were still engaged with the project.

In terms of the initial recruitment process we were able to visit the major service
providers working in the field and talk directly to workers about the project. We then
visited the services to talk to potential participants in communal spaces as a way
of explaining what we doing. Some women were informed of the research by their
key workers, others responded to posters placed in the hostels. If individuals were
interested in taking part, further information in the form of a small leaflet was
supplied to women by the research team, and arrangements were made for an
interview. In some cases, especially within the women-only night shelter, the inter-
views were carried out immediately. In other cases, they were scheduled for the
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following day, bearing in mind the problems we knew women had in keeping/
remembering appointments and the number of different services they might be
accessing. The research used a purposive sample with the aim of trying to recruit
40 women into the initial cohort. In order to try and increase the diversity of the
sample, a number of specific service providers were approached. For example,
services aimed at black and minority ethnic women (BME), as well as services
specifically for young people.

Process

At the first interview, women were reminded of the purpose of the project and asked
to sign a consent form. At the end of the interview, they were asked to give consent
(discussed fully later) for researchers to talk to their support workers. All of the initial
cohort indicated that they were prepared to take part in further interviews, and a
contact form was then completed with their current address and mobile number or
email address. We also asked for as many contact points as possible, including
family, friends and one or more named agency workers. Detailed notes were taken
to ensure that any contact via family or friends would be safe and not endanger,
either emotionally or physically, the participant. This enabled us, in seeking further
interviews, to use both primary contact points (i.e., directly with the woman) and
secondary access, which was achieved primarily via third party service providers.
Women were also given a project business card with our names and contact
numbers and asked to tell us if they moved on or changed their mobile number and
if they were happy for us to keep in touch between interviews and, if so, what the
preferred method was.

As compensation for taking part, women were given £20, details of which were not
included within the information sheet to avoid possible inducement/coercion, and
were also sent a personalised card signed by their interviewer. Some women were
surprised to receive any remuneration; others rapidly informed their friends and
fellow residents. We later learned that although the cash incentive was welcomed
at first, by the time of the subsequent interviews taking part had become more
important, and many at first refused the money. From an ethical perspective, we
discussed at length the issue of providing financial incentives for participation in
the research (Fry et al., 2006; Singer and Couper, 2008). The cards, however, proved
to be of far greater importance and some had kept all of their cards and contact
notes over the duration of the project, displaying them to the researcher on subse-
quent visits. This was an important part of the ongoing recruitment and retention
process and highlights the importance of the researcher/participant relationship.
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Tracking

In deciding on the approach to following women during the project, it was consid-
ered to be important that, wherever possible, interviews and contact should be
made by the same researcher. This strategy enabled rapport and trust to build and
undoubtedly contributed to the level of contact we were able to maintain. This is an
approach recognised by other researchers (Bootsmiller et al., 1998), who have
suggested that the relationship between the researcher and participant is perhaps
even more important that any financial incentives to participation. Initial follow-up
contact was made about two months after the first interview. The contact via mobile
phone was kept deliberately short and simple, and women were asked to text back
‘OK’ to confirm they had gotten the message. In actual fact, quite a few of them
responded with detailed and encouraging messages, indicating that they had found
the interviews helpful. On the other hand, a number of the women had ‘forgotten’
the interviews and needed prompting by a call to the mobile number before they
could relate to the research project. Others had indicated they only wanted letter
contact; in this case, a stamped addressed envelope was included in the letter. The
research team shared tips and knowledge, and much practical learning took place
during this early follow-up. This included: not ringing in the morning, as those on
any form of medication took time to surface, as do sex workers; that women may
not respond because they have no credit on the phone and to try again a few days
later; and that some women were very wary of calls from withheld or unknown
numbers. In this final case, a short text, indicating whom it was from and that a call
would be made from the same number in five minutes, proved surprisingly effective.

Findings

The following sections address the findings of the study in relation to the perspec-
tives of the participants, data from the tracking processes and reflections from the
research team. This includes: how we made tracking work; comparing women who
were successfully tracked to those who were not; tracking through third party
agencies; the relationship between the research team and participants; potential
harm to participants; and the relationship between the research team and service
providers.

Making ‘tracking’ work

In terms of the women'’s responses to our attempts to stay in contact with them, of
the thirty-eight women who participated initially, nine sent a basic response to the
follow-up text message and a further nine responded very positively, giving details
of where they were and what they were doing. Two women who did not respond
had been assessed at interview as having minor learning difficulties. They were



Articles 79
FEEL T et et bttt ettt

subsequently visited informally and expressed their wish to remain with the project.
Of those who forgot that the interview had taken place, two were in the middle of
personal crises and after further text messages, recognised the research and said
they were happy to engage with the researcher again. A further four in this category
were in poor mental and physical health and responded in a confused manner. Their
caseworker confirmed they were still in residence (within specific services) and
willing to participate in further interviews. A further one was traced via her case-
worker and was keen to continue. The remaining eleven women did not respond to
the initial contact made by the researchers; in some cases their whereabouts were
not known, in others the caseworkers agreed to try to make contact.

Breaking these figures down into the various services within which recruitment took
place shows considerable differences between the various agencies. It might have
been thought that the temporary nature of the night service (and the fact that it was
closed down six months later, creating the need for women to move on) would mean
that the women there would be less likely to respond than those in the more settled
hostels, but this was not the case.

By the time we approached women to carry out the second interview, four months
after the initial follow-up and six months after the initial interview, the situation had
changed again. Some of those who had responded very positively to the interim
contact now came back to us to say that they were in education or employment
and, although happy to tell us how they were, felt too busy to give an interview.
Others let us know, either directly or via caseworkers, that they had returned ‘home’,
and some failed to respond to the approach. In this latter situation, two approaches
were made to contact the women, after which no further attempts were made, since
it was an essential part of our ethical procedures to respect their privacy and ensure
that our contact measures could at no time be considered harassment. We
confirmed that we would be happy to meet up again if they so wished. On the other
hand, contacts with former and current caseworkers, and following the leads
women had given us, enabled contact to be made with six of those previously
missing, and a total of twenty-eight interviews were able to be carried out.

A similar process of making contact was carried out between the second and third
interviews. Inevitably, given the problems they were dealing with (Williamson et al.,
2013) and the temporary nature of much of their accommodation, some had moved
on (often more than once) and we were not able to contact them or no response
was received from our approaches. Others contacted us to report their wherea-
bouts or give new phone numbers. One woman, missing from the second interview
cohort, made contact again and was interviewed as part of the third wave. A total
of 22 women were interviewed at the final interviews, giving a 58 percent response
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rate from the initial cohort of 38 women. In terms of findings, it is important to
recognise that tracking women for the purposes of conducting follow-up interviews
is not the only outcome of this approach.

Comparing women who were tracked with those who were not

As a result of the methods we used to track progress, we have been able to see
how women move through the housing system and what has happened to all but
one of our original interviewees. Of the 16 women we were not able to track at the
final stage: two had returned to the family home (one abroad); three had moved
since the first interview and were in supported housing; two had returned to their
partners (at least one to an abusive relationship); two had not moved and were still
in supported housing; one was recalled to prison; and one woman was residing in
an assessment unit with her baby. We were unable to glean any details on one
woman from the original sample. All the information pertaining to the other women
was obtained through service providers thanks to the previously obtained written
consent of the participants

In terms of housing and location, there appeared to be little difference across the
participant group and those women who chose not to continue participation in the
study. However, our analysis of the issues faced by these two groups — which
included experience of mental health issues, domestic and sexual violence, child
abuse, drug or alcohol misuse, involvement within the criminal justice system and
sex work — showed that the non-participating group disclosed fewer of these
issues. This may represent a bias in the sample so it is important to consider why
these differences might have occurred. In this regard, we believe there are three
possible explanations: 1) this group of women were not experiencing as many
complex issues as the participant group and therefore moved on with their lives
and out of the research, 2) they did not disclose the issues because they had less
opportunity within the latter interviews to do so; we were aware that some of the
issues were only discussed in later interviews where trust and relationships had
been established, and finally, 3) these women may have been in denial about the
issues they faced and therefore were not in a position to address them, disclose
them to us or engage with the relevant services.

There are a number of reasons why the research team was able both to get permis-
sion from participants to follow their progress through different services, and to
maintain contact themselves with participants over the course of the research
resulting in such a high level of continuing engagement with the project. These
included: the careful management of secondary tracking through third parties; the
relationship between the research team and participants; the relationship between
the research team and service providers; and the involvement of service user
advisors in designing the approach.
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‘Tracking’ through third party agencies

As outlined in the consent section above, in order to facilitate the tracking of women
through third party agencies and in order to be able to obtain information about
participants’ current situations if they moved away, each participant was asked if
we could speak to a named worker from specific services about their progress and/
or use of service. In terms of securing consent to contact specific services, many
women were in contact with more than one service; therefore, the number of
consents given by participating women ranged from zero to four. A total of 48 full
consents and 16 partial consents were given during the initial interview phase.
Some additional consents were obtained during subsequent interviews where
women engaged with additional service providers. It was interesting that when
giving multiple consents, participants gave either full or partial consent to all of the
services they gave us permission to access. Also noted was that participants were
more likely to give partial consents if they were accessing services related to the
criminal justice system — for example, the police or probation services. This
suggests that in terms of personal information collected for the purpose of research,
participants were less comfortable sharing information about potentially criminal
behaviours than information about drug/alcohol use and/or mental health support.
This finding raises questions about the level of consent collected from other
potential participants of longitudinal research. Much of the research outlined at the
outset of this paper talks about consent to track participants but does not highlight
the specificities of this consent, how it is explained to participants or the limitations
of the consent given. Whilst our findings suggest that, on the whole, participants
were happy to give us full consent to access information from a range of services,
this was not always the case.

Relationship between research team and participants

By ensuring that the same researcher was responsible for interviewing and main-
taining contact with participants, a relationship of confidence and trust could be
developed, both within interviews and in the periods between each phase. By doing
what we said we would and not breaking our promises to the participants - for
example, by contacting them when we promised and turning up on time — we were
able to build a relationship of trust. Connected to this issue was recognising the
reasons why women might be participating in the research. In our third and final
interviews, we explored why women had taken part, and their reasons ranged from
a strong desire to help other women to needing the payment which we offered for
each interview (£20 - €25.51), although, as discussed earlier, this appeared to
matter less as time went on.
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I have to be honest with you, as I've said to you before, all | heard was is you get
£20 for speaking to someone, and | was skint and | needed a drink. So that’s
why | hung about. But when you contacted me again and you come out the next
time and you basically explained what it was like before, it was nice to hear that
someone reminded me what | was like, where I've come to in my journey, know
what | mean? From where | started to where | am now, it’s just like | just can’t
believe it’s been nearly a year.... And I've made so many changes in so many
things within a year, it's been really nice you know... [... ]..It’s like it’s nice now, |
don’t do it for the money now as | said to you. The last time you come | didn’t
even realise | was getting the money.

Whilst we did not advertise the payment at any of the interviews, in one of the
services it became apparent that ‘word got around’. However, as this quote illus-
trates, whilst some women may have participated initially because of the payment,
this enabled the team to build a meaningful relationship with participants that
enabled ongoing contact with the research. This participant continued:

you’re such a lovely lady, <name>, you know even last week | felt really upset |
had to let you down... you accepted that, you know, you said ‘Come on (name),
I’ll still take you for a coffee and that’ and ‘I will still come round to see you’, you
know, and | thought why, she’s still coming to see me, that’s nice, you know. So
yeah somebody else would say ‘oh she’s just taking the piss now’, you know
what | mean, but you’ve not thought that, you know.

‘Sticking with’ participants, meeting them for a coffee or a chat, and taking an
interest in their lives, irrespective of whether they continued to take part or not,
enabled us to maintain relationships we might otherwise have lost. This required
the recognition that due to the chaos and complexity of some of the women’s lives
they would inevitably have to cancel appointments, may be unwell, or might have
to prioritise other things in their lives above the objectives of our research.
Recognising first and foremost that the women who took part were people, not just
participants, enabled us to develop relationships that resulted in greater levels of
participation.

Well | wanted to carry on, that’s why | phoned you back on the new phone
number and everything, cos | wanted the project to see that from where | was
to where I’'ve got to, yeah, to see there is organisations out there that help
women. And that’s why | gave you a new phone number to say, please get in
touch, you know, cos | wanted to tell you, you know, what’s happened.
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[Interviewer: so how did you feel about being asked to take part on the project?]
Um... | felt quite privileged that people were going to listen to what | had to say...
so yeah I'm quite privileged really. [And do you know why you agreed to take
part, can you remember why? ] Cos like... | agreed to take part | think because...
to give a little back to what people have given me.

A number of participants actively contacted us to let us know that their circum-
stances had changed and/or that they had new contact details. As illustrated in the
first extract above, this was often motivated by a desire to help other women, to
thank the services that had helped them, and by an emotional investment in the
relationship with the research team. As the second extract demonstrates, this
relationship was based partly on giving homeless women a voice through the
research process.

Potential harm to participants

One of the main concerns of the research team was the potential harm to partici-
pants in answering questions about very personal and difficult issues in their lives
(DVRG, 2004). In this respect the team took advice from the service user advisors
about what and how to ask about different issues. The involvement of service user
advisors and their importance in the tracking and recruitment process is discussed
later. We were aware from some of the discrepancies in information provided during
different interviews that there were times when women chose not to discuss certain
issues, but as they developed trust in the motives and behaviour of the researchers,
they would often reveal more information in a later interview. In particular, issues
related to the women’s own children and their past experiences of childhood abuse
were among the most difficult for them to explore. In this respect we felt confident
that women were comfortable not answering questions we asked.

[Interviewer: And what about the questions — was it intrusive? Was it...] Well |
didn’t find it intrusive. Like you said, if | didn’t want to answer | never had to
answer anyway. But no there was no intrusive questions, none at all. [Okay, right
anything we could have done better.. to get more done, anything else we could
have asked? ] | don’t think so to be honest with you, | think you’re absolutely
brilliant, I've got to be honest.

As the extract illustrates, this participant was clear in her understanding that she
did not need to answer questions if she did not want to and, despite being asked
some difficult questions, did not feel that the process was intrusive. Again, this is
partly due to the excellent advice we received from the service user advisors and
the wider advisory group about how to ask these questions. It was also due to the
highly skilled researchers, both of whom had many years of experience interviewing
women with complex trauma.
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[Interviewer: And what about the questions we asked, did you feel uncomfortable
with anything? ] No, not at all. Not at all. How has it worked out for you doing the
project? [It's been really interesting... ] Has it? [really really interesting, yes. ] What
have you found out? Any major things that you’ve found out? [Well what we’re
going to do is...I'll talk to you about it now actually...we are having an event.. ]

Finally, in terms of the relationship between researchers and participants, we
worked hard within the research team to recognise the contribution of participants.
The event referred to by the researcher in the extract above was a final participant
event, which we ran to feedback the research findings prior to the academic confer-
ence and which was organised around the needs of the different participants. For
the research team, this was an important stage of the research and recognised that
the relationship between the team and participants did not end after the data
collection but was part of the motivation to effectively disseminate the findings to
commissioners and service providers. As with the recruitment of the service user
advisors for this project, some of the women who took part in this research may
well decide to act as advisors to future research. The secondary purpose of the
participant event was to provide a clear ending to this part of the research. Some
women talked about the difficulty of ending relationships with key workers, and
whilst we were not providing a service as such, we wanted to make the end of the
project as clear as possible. Again this was discussed at length with the advisory
group. Given the close relationship that had developed between some participants
and the researchers, which is evident in some of the quotes above, we wanted to
make clear that the research was at an end, thank participants for their involvement,
give them feedback from the anonymised results and celebrate their lives. There
are a number of issues that are raised here in relation to the involvement of partici-
pants within the research process beyond the participant role. A separate paper is
currently being written which addresses these issues in more detail (Abrahams et
al., 2014). However, it is important to note here that irrespective of what this type of
involvement is called — service user involvement, participants’ perspectives or
public patient involvement — much more consideration needs to be given to the
practical support that service users with complex issues might need in order to
facilitate their participation in such activities.

Relationship between research team and service providers

As discussed earlier, the Centre where this research took place has a long history
of activist research within the local community and has worked hard to maintain
and enhance good relationships. The research team had developed these relation-
ships during the previous research (Henry et al., 2010; Williamson et al., 2010) and
this continued in the planning phase for the current project. Involvement from
services and commissioners included having representatives from key agencies on
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the project advisory group, so that they were aware of the objectives of the research,
the methods being used and, again, were able to trust that the team was conducting
themselves within the parameters they had set. In this respect, being able to pay
smaller organisations for staff time on the advisory group meant that this type of
engagement was possible. As two service providers noted at the final advisory
group meeting, they were much more likely to respond to emails requesting help
from our team because they trusted us as a result of their involvement on the
advisory group and had confidence in what we were doing. Very few of the published
papers on other longitudinal work discuss the relationship between service provider
staff and the research team in detail.

Our engagement with service providers also included the development of relation-
ships with front line staff. Staff had been given feedback from the previous research
during a dissemination event in 2010 which was free for them to attend and which
resulted in a wider knowledge of the research and the team. At the start of the
current research, we liaised with services at the initial recruitment phase as well as
through contact during the tracking phases. By conducting interviews on service
premises, staff were aware of who we were and what we were doing. This helped
when we were trying to locate participants, as services were willing to forward
letters or messages to clients on our behalf.

Due to our previous research in this area and the impact of that research, managers
and front line workers had confidence that the research team would not exploit the
participants, their service clients, and that we would ensure the appropriate
dissemination of findings to themselves and commissioners in the area. Many
services were aware that we had engaged service users in the dissemination phase
of our previous research from feedback they had received from those service users.

It was important in our dealings with services to recognise the different pressures
that staff and managers face. We were always careful to make explicit that we knew
that assisting the research was an additional task on top of sometimes difficult
workloads and other stresses. This meant making time when visiting premises to
listen to staff, find out about new changes in service contracts and, where we were
able, to offer support.

Reflecting on the process

As indicated earlier in this paper, the research team was aware from the outset that
the term ‘tracking’ is, itself, problematic and somewhat at odds with the values
which have enabled us to nurture the relationships which have, in turn, enabled us
to follow women over the course of the project. As Pickering et al. (2003) highlight,
the process of following the lives of homeless individuals must be undertaken with
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extreme sensitivity: “It would certainly be highly unethical to undertake a study that
would make participants feel stigmatised or that would have a detrimental psycho-
logical impact” (2003, p.33).

Our aim was to treat the women with the same respect as any other members of
society, but at the same time we were in possession of knowledge obtained from
service providers about how they were engaging with services. Given this contra-
diction and the content of the material we were dealing with, there was considerable
emotional stress on all the team and a need to be aware of how this was impacting
on us (Scott and White, 2005). This required constant reflexivity on the part of the
researchers and examination of how we were working at each stage of the project
to an extent that might not normally be considered appropriate. Whilst the longitu-
dinal homelessness research recognises the need to provide training for field
researchers (Ullman, 2011), it also often fails to recognise the skills of those staff,
particularly where recruitment is financially incentivised (Bootsmiller et al., 1998)
rather than based on the recognition of the expertise of those staff. The team on
the current project met regularly to discuss the ethical and personal dimensions of
their work and followed detailed protocol as regards their personal safety and
emotional well-being. A ‘buddy’ system enabled debriefing and a chance to reflect
with another researcher after each interview and after each detailed feedback
session with the team leader. One researcher commented:

It was a privilege to listen to these women and feel that they trusted us to enable
their voices to be heard in a wider context. But it was highly stressful to listen to
their experiences and balance this with the knowledge from service providers
while maintaining feminist values. Without the constant support of everyone on
the team it would have impossible to do so.

This quote highlights the importance of emotional support for the research team to
enable them to engage appropriately with research participants whilst maintaining
values of respect. It recognises the importance of making the safety of researchers
central to the other ethical concerns of tracking participants over time.

Conclusion

This paper has outlined the tracking process utilised within the TARA project and
discussed throughout the methods and processes used, as well as the different
responses and feedback to those from research participants, service providers,
service user advisors, and from the research team themselves. The methods used
in the current study — multiple personal and service contacts; consent to track
through third party agencies; compensation and/or incentives; and the building of
respectful relationships between researchers and participants/service providers
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—are those broadly identified by Pickering (2003) and commended by McNaughton
(2005). In this research, the potential participants represented an exceptionally
vulnerable and hidden population. The research team collaborated closely with
service user advisors, advisory group members and agency staff to ensure that the
tracking and recruitment methods being utilised did not unduly impact on the well-
being of the participants. There are key lessons to be learned from this process,
which may assist researchers in other fields in ensuring that they engage with
participants in an ethical and appropriate way.

Underpinning all of the relationships within the research project are the underlying
values brought by the key stakeholders. What worked within this project was the way
in which these were facilitated by regular meetings and discussion and by upholding
an overall ethos of compassion and respect. For example, by sending a text message
to a participant, taking cakes on a visit to services to thank staff, or asking for and
incorporating people’s opinions in feedback to those responsible for the commis-
sioning of services. Four key elements have been identified through this process: the
relationship between the research team and participants; the relationship between
the research team and services; the role of service user advisors; and the importance
of recognising values across the research and within the research team itself.

In terms of the implications of this for future research, we found that if participants
were actively engaged in the process, they were, on the whole, happy for the
research team to ‘track’ their use of services and location over time. The exception
was in relation to the use of statutory services connected to the criminal justice
system — for example, the police and probation. In terms of social care practice,
this research found that participants wanted a much better and clearer dialogue
about how their personal information might be shared in a way that recognised their
complex and multiple needs. For example, during the dissemination phase of this
research, participants discussed the idea of a ‘passport’, which would highlight the
issues they faced and remove the necessity for them to recount in detail, over and
over again, traumatic and difficult life events and problems. In this respect, partici-
pants are aware that services might share information about them but wanted to
be involved in deciding how this would work in practice to their benefit. This demon-
strates that whilst tracking needs to be done sensitively and within the boundaries
discussed with potential participants, participants saw our request to track them
within a wider context of information-sharing across services that are there to help
them. The findings of this study, therefore, have implications not just in terms of the
methodology of tracking research participants, but for service providers concerned
with ensuring that information-sharing protocols and procedures are appropriate
to the needs of service users more generally.
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Introduction

This paper seeks to assess the 2013 government strategy on homelessness
adopted in the Czech Republic. The review outlined in this paper is distinct to other
policy reviews; for example, it is not possible to assess the Czech strategy in the
same way as strategies adopted in Ireland (O’Sullivan, 2008) or Scotland (Anderson,
2007) have been assessed. The reason is that only one year has lapsed since the
Czech Republic adopted its first ever strategy on homelessness and most of the
measures proposed have not yet been implemented. Consequently, no measurable
effects — such as a decrease in the number of homeless people or improved
success in reintegration or prevention — have yet been determined. It was possible,
however, to look at the level of public support and the level of consensus secured
across various stakeholders using in-depth interviews and an analysis of media
discussions on the topic. The degree of public support and consensus for govern-
ment policies usually predetermines how successful they are. For this purpose,
media articles and discussions on the strategy that were available on the Internet
were reviewed. In addition, five interviews were conducted with eminent stake-
holders involved in policy implementation: a researcher (one interview), NGO staff
members (two interviews), a municipality representative (one interview) and a state
administrator (one interview). Two of these respondents were actively involved in
the preparation of the strategy. The second source for assessing the national
strategy are the results of a local strategy on homelessness that was adopted a
year earlier in the capital city of Prague. Given the longer time lapse since this
strategy was implemented, it is possible to carry out a better assessment of the
degree to which the initial objectives were met. It serves to inform our understanding
of the potential success of the national strategy.

However, the goal of this paper is more than just a policy review. It also aims to
describe the milestones leading up to the first government strategy on homeless-
ness in a specific context of social transformation, which is characterised by the
transition from: 1) a planned to a market economy, 2) a centralised system to decen-
tralised administration, and 3) a situation marked by the imposition of a single
ideology to freedom of expression, as well as the clash and competition of ideas
and interpretations. The description of these milestones, although pertaining
specifically to the Czech context, may parallel other countries undergoing major
transformation. It also has important implications for comparing the success of
homelessness strategies between countries with different welfare and housing
systems. In other words, in countries with traditional welfare state regimes, the
strategies for creating and implementing policies may differ from the strategies
used in transition countries, where reforms have resulted in the abolition of many
previously powerful institutions and where there has been unprecedented freedom
in critical public discourse targeting the basic pillars of society. Unlike Western



Part B _ Policy Reviews 97
FEEL T et et bttt ettt

societies, existing institutional structures (weakened by regime change) and
prevailing attitudes (disqualified by the former regime) in the Czech Republic have
had little ability to limit the scope and openness of the process of re-conceptualising
fundamental aspects of society.

It is therefore no surprise that ‘reforms in the public sector (...) are unfinished, that
institutions in different welfare sectors follow different principles even within one
country, and that there is a big gap between rhetoric and the actual implementation
of programmes’ (Hegedds, 2011, p.15). And it is no surprise that the application of
theories of welfare regimes to European post-socialist states is made problematic
by the lack of congruence in power structures and the uncertainty of collective
ideologies, which follow a sudden breakdown of political systems (Stephens et al.,
forthcoming). It is still not clear whether post-socialist states represent a unique
type of welfare state regime or whether they are still in the process of evolving into
an existing type of welfare state according to Esping-Andersen’s (1990) influential
typology. The role of path dependence also remains crucial for our understanding
of post-transition events; uncertainty as to the effects of reforms often led politi-
cians to opt for ‘tried and tested’ solutions from the past, or for a mixture of old and
new approaches. Such measures often proved unsustainable, ineffective and
poorly targeted in the context of new socioeconomic conditions (Pichler-Milanovic,
2001; Lux et al., 2009; HegedUs et al., 2013).

The goal of this paper is thus also to demonstrate how the issue of homelessness
ultimately reached the national agenda and was ‘institutionalised’ in a country that
had witnessed, and is still witnessing, the transformation of discourses, and where
this transformation often involves short-term, quick-fix policies that combine old
recipes with new ideas.

The first section of the paper situates the homelessness strategy in the socioeco-
nomic context of the Czech Republic, with a specific focus on housing policy.
Understanding the housing context provides an explanation as to why the Czech
Republic adopted its first government strategy on homelessness 23 years after the
change of political regime. The second section of the paper describes the current
legislative framework. The goal of the third section is to define the milestones
leading up to the government’s strategy on homelessness. The final section then
describes and evaluates this strategy before setting out the paper’s conclusions.
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A Changing Housing Context

Visible homelessness is an entirely new phenomenon in post-socialist countries. It
first emerged after 1990 as a consequence of the transformation of the economic
and housing systems. Under socialism, unemployment and homelessness were
officially non-existent as the right (and obligation) to work came with the right to
adequate housing — and the state was obliged to provide both. Before 1990, most
of the economy in the Czech Republic was in state ownership and was controlled
centrally. In the field of housing, this meant that state intervention was directed
toward the decommodification of housing through extensive housing subsidies,
property expropriations and rent/price regulations. These state interventions
resulted in a large public (and semi-public) rental sector where rents were kept at
extremely low levels. Due to the decommaodification of housing, state support for
housing construction, and the extensive interference of the totalitarian regime in
the private life of households (through police and other forms of control), there was
very little visible homelessness under state socialism.

After 1990, the Czech Republic abandoned central planning and substantially cut
(or eliminated) housing construction subsidies. However, successive governments
maintained a conservative form of rent control and tenure security for all existing
tenancies and subsidised the increased interest rates on housing loans taken out
by housing cooperatives or homeowners before 1990. Consequently, despite the
state’s immediate withdrawal from housing provision, sitting tenants and home-
owners remained relatively well protected due to the remnants of rent regulation
and ‘old debt’ subsidisation. In a situation of high uncertainty, the first Czech post-
socialist governments used housing as a ‘shock absorber’ to make the transition
process politically feasible (Struyk, 1996; Hegedts and Tosics, 1998).

The conservative rent control regime applied to all existing tenancies (i.e. all open-term
contracts concluded before 1993). The maximum rent levels per square metre of
dwelling floor area for these contracts were determined in a decree issued by the
Ministry of Finance (Decree No. 176/1993 Coll.) and were amended in July each year
between 1990 and 2002. Between 1999 and 2006 the rents for running tenancies
were frozen (first in real values and since 2002 also in nominal values). Throughout
the 1990s, sitting tenants also retained extensive tenant security, a legacy inherited
from the socialist period. They enjoyed the following rights:



Part B _ Policy Reviews 99
FEEL T et et bttt ettt

e Rents could not be increased unilaterally by a landlord (and without state inter-
vention, rents would remain frozen at low levels);

e Anopen-term contract (called a ‘deed’)' could not be terminated by the landlord
in any circumstances other than those specified in the Civil Code;?

e Tenancy rights to the flat following from an open-term contract (deed) could be
transferred by a tenant to his or her descendants, other family relatives or
exchanged with other ‘deed-holders’;

e Alandlord could only give a tenant notice via the judicial system and if the tenant
did not agree with the grounds for notice a long legal procedure ensued.
According to the estimates of private landlords, justified termination of tenancies
took on average between two and three years during the 1990s;?

e Even in the case of valid notice, the landlord had to secure substitute housing
acceptable to the tenant. A landlord had to offer at least three alternative dwellings
and the tenant had the right to refuse all of them. Moreover, the tenant had the
right to similar security and contract conditions in the substitute housing as they
had in the original dwelling, including a low regulated rent. If the tenant refused to
cooperate, the court could make the decision on the substitute housing. However,
the arrangements described above (i.e. the obligation of a landlord to find another
empty flat with regulated rent) made eviction practically impossible.

Strong tenure security gave rise to a black market and relatively extensive rent
arrears. This kind of strong tenure security and conservative rent control could only
function in a static society where there is no migration, household changes or divorce.

1 In fact, tenants often did not have a real rental contract; they only held a ‘deed to the flat’ that in
most cases allowed them to use the dwelling for an open term. After 1948, when housing alloca-
tion began to be centrally controlled by the state, tenants who were allocated flats obtained
unlimited personal occupancy rights in the form of a ‘deed’ to the flat. ‘Personal use’ (or user
rights) became an institution somewhat distinct from that of traditional tenancy - it could be
inherited or transferred to relatives, or exchanged with some other holders of user rights. The
tenants arrogated the right to renovate and repair the flat according to their wishes and without
the owner’s permission, or even to illegally sublease the flat without the owner’s permission.
When flats of different implicit values were exchanged, people claimed the right to request
financial compensation for the unequal exchange for themselves - all this was later called quasi-
ownership of housing (Lux, 2009).

2 Justifiable reasons for terminating a contract included: the tenant was in rent arrears for three
months (more precisely, cumulated arrears amounted to three months’ rent); the tenant owned
or resided as a tenant in another dwelling; or the tenant very seriously violated the rules of good
conduct or tenant duties.

3 Thefirst court decision concerned the justifiability of notice, the second concerned the justifiability
of eviction and the third concerned the implementation of eviction. If the tenant was in arrears, he
could stay in the dwelling until the courts made all three decisions.
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As the government could not guarantee the same security to all, in 1993 free market
rents in newly signed rental contracts were introduced. These new tenancies operated
under very liberal conditions: the legislation did not set any caps on initial rent levels,
subsequent rent review or the terms of tenancy. Consequently, the effort to use
housing as a ‘shock absorber’ led to the split of the housing market into two segments:
‘privileged’ and ‘non-privileged’ (Lux, 2009). Strict first-generation rent control with
open-term contracts for all existing tenancies operated simultaneously alongside an
extremely liberal, unregulated rent and leasing system for new tenancies. This was
an untenable situation, particularly given that rent regulation was benefiting many
high-income households, while vulnerable and low-income (young) households were
often outside of this protection (Lux et al., 2009).

The market split also served as a barrier to any re-integration of the increasing
numbers of homeless people. Once housing privileges were lost (due to the termi-
nation of a tenancy for rent arrears, or the fact that a person could not inherit any
housing privileges), it became almost impossible to regain them. Consequently, the
numbers of people sleeping rough or in shelters has increased since then. The
situation was aggravated by the absence of any state social housing strategy. The
Czech Republic had, and still has, an extremely fragmented array of municipal
social housing policies with, in effect, no central coordination or regulation. The
municipalities are the only owners of long-term rental housing provided at below-
market rents. Although there was no governmental right-to-buy policy that would
oblige the municipalities to sell their housing (as is the case in most other post-
socialist states), they voluntarily began to sell them, in most cases to sitting tenants,
and at a low price. The share of public housing thus substantially declined from 39
percent of the housing stock in 1991 to 8-9 percent in 2011.4

In 2000 the Constitutional Court ruled that the decree regulating the level of rent
should be rendered null and void by the end of the following year. However,
Parliament did not adopt a new act until 2006. In 2006 the situation suddenly
changed when Polish landlord Hutten-Czapska won her case against the Polish
state in a dispute heard before the European Court of Human Rights. The Czech
government quickly prepared a plan to deregulate all rents by 2010 (later extended
to 2012 in large towns) to avoid the possibility of having to pay financial compensa-
tion to landlords of rent-controlled dwellings (Act on Unilateral Rent Increase
107/2006). This led to an increase in regulated rents and a reduction in the gap
between free market rents and regulated rents.

4 Conversely, the share of private rental housing increased from almost zero in 1990 to 13-14
percent of housing stock in 2011.
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During this time, the government introduced a generous housing allowance system.
Housing allowances had been paid since 1996 but the system was substantially
amended in 2006 by the Act on State Social Support 117/1995 and the Act on
Assistance in Material Need 111/2006. Since 2006, all tenants and homeowners
registered as permanent residents in a given property are entitled to a housing
allowance if 30 percent (in Prague 35 percent) of the family income is insufficient
to cover housing costs and if this 30 percent (in Prague 35 percent) of family income
is also lower than the relevant prescriptive housing costs as set out by law. The
amount to be paid by a household is calculated in relation to its income and
remaining housing costs are covered by a housing allowance. Prescriptive housing
costs gradually increased during rent deregulation and they have recently been set
at levels that reflect rents in the free market.

Moreover, an additional benefit — the housing supplement — is provided where the
income of the person or family, even with the housing allowance, is insufficient to
cover housing costs. The benefit is provided to owners or tenants who are entitled
to an allowance for living costs (living minimum). If approved by the Labour Office,
the benefit can also be allocated to beneficiaries who have neither an ownership
title nor a rental contract (such as subtenants, or people living in dormitories,
lodging houses and other less secure housing forms). The amount of the supple-
ment is determined on a case-by-case basis and is calculated on the basis that
households should be left with a basic or minimum disposable income. In other
words, for families with no income, the housing supplement may actually cover total
housing costs. These provisions, like those in the early 1990s, again reflected a
strong political will to ensure housing affordability — this time not only for those
households that retained ‘privileges’ from the past, but for all Czech households.®

The conservative form of tenant security inherited from socialism has also been
gradually weakened since 2000 through several amendments to the Civil Code. For
example, it was originally the landlord that had to approach the civil court to pursue
a notice of termination. Following a subsequent amendment, tenants could be given
a notice of termination and it was then up to the tenant to approach the civil court
if he/she disputed the termination of the lease — otherwise the notice was deemed
valid. Tenant security was further weakened by the new Civil Code passed in 2014
where the right of the tenant to receive substitute housing was abolished. In the
extreme case of a very serious breach of good conduct rules by a tenant or a
tenant’s family members, the landlord has the right to give a tenant notice of

5 In 2012, the Ministry of Labour and Social Affairs paid out CZK 5.7m (€228 000) in housing
allowances to about 4 percent of Czech households, and about CZK 1.7m (€68 000) in housing
supplements to about 1 percent of Czech households. Tenants are the main recipients of both
benefits.
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termination without any notice period (which is otherwise three months). Rent
arrears are explicitly mentioned as an example of such a serious breach of good
conduct rules.

As mentioned above, despite the abolishment of some elements of tenure security
and regulated rent increases after 2007, the state implemented tenancy protection in
the form of a generous housing allowance/supplement and left the basic elements of
tenure security untouched. Unlike the situation in other post-socialist countries, the
overwhelming majority of private rental contracts in the Czech Republic are written
and legally binding, and the new Civil Code ensures that a landlord can give sitting
tenants notice of termination only for the four specific reasons outlined in the law.®
As such, a fragmented social housing policy and a declining level of public housing
was largely compensated for by generous demand-side subsidies that were of equal
help for households in the municipal and private rental housing sectors.

However, the changing housing conditions and policies produced considerable
barriers to the re-integration of homeless people into long-term housing (Lux and
Mikeszova, 2013). The reason for this is very simple. Homeless people, ethnic
minorities, immigrants, unemployed persons, and single mothers are at a disad-
vantage in the free market because they are regarded as ‘risky’ households. If they
are able to secure rental housing in the market, these properties are often in
spatially-segregated areas with low-quality housing and short-term leases.
Demand-side subsidies address the problem of housing affordability, but not the
problems of disadvantage, social exclusion and discrimination. In the Czech
context, where most rental properties are owned by small private landlords, risk-
aversion among landlords is logically high. Small landlords favour tenants who pose
minimum risk; their caution is bound up in anxieties about tenants failing to pay
rent, which could pose a threat to the landlord’s own financial stability. The same
analogy applies to the position taken by small municipalities. The Czech Republic
operates as a decentralised system of local administrations with more than 6000
municipalities serving 10 million inhabitants. Such small municipalities will be much
more circumspect about how they assist ‘risky’ households than larger municipali-
ties. This situation could be considered a paradoxical consequence of decentrali-
sation. If decision-making is decentralised to a large number of agents that are
financially and politically weak, these decision-makers will be strongly risk-averse
and tend to avoid decisions that are deemed costly or politically unpopular. This
was confirmed by Hradecky (2006b) for Prague: the capital city of Prague is divided
into 22 independent municipalities, each with its own administration; without the
agreement of these independent municipalities, the City of Prague cannot locate a

6 Taking into account the whole legal process of eviction, valid termination of tenancy still takes
more than one year.
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homeless shelter in any of the municipalities though it ranks more highly in the
administration. This paradox is reflected in the decision to locate a shelter on the
Vlitava River.

The number of homeless people has therefore grown gradually over recent years.
According to estimates based on various sources, the number of homeless people
in 2012 had reached approximately 25000-30000 people (0.25-0.30 percent of the
population). Programmes for the reintegration of homeless people that are run by
municipalities, charities or NGOs use a ‘Housing Ready’ approach. Due to the lack
of available housing at higher levels, however, programmes tend to be more
developed at the first level of the stair-case model (e.g. short-term, emergency
shelters), but the provision of long-term housing for homeless people is minimal.

Legislation Relating to Homelessness

The right to housing is not an explicit part of Czech legislation, but it is implicitly
present throughout the legislative system. The Charter of Fundamental Rights and
Basic Freedoms state that ‘everyone who suffers from material need has the right
to such assistance as is necessary to ensure her a basic living standard’ (Art. 30).
On an international level, the Czech Republic signed the International Covenant on
Economic, Social and Cultural Rights, which includes the right of every person to
an adequate standard of living (Art. 11). The right to housing has been recognised
in the Housing Strategy of the Czech Republic to the Year 2020 (Koncepce bydleni
CR do roku 2020). The legislation does not, however, contain a clear definition of
the terms ‘homeless person’ or ‘homelessness’. According to various acts, a
homeless person may be someone without state citizenship (Act No. 40/1993) or a
person with a permanent residence at the address of a municipal authority (Act No.
133/2000). The Act on Social Services (No. 108/2006) identifies only ‘people without
shelter’ as homeless, with no clearer definition.

No housing act or social housing act has been approved to date. All attempts to draw
up a central social housing strategy have been unsuccessful (including the last
attempt made by the Ministry for Regional Development between 2012 and 2013).
Recently, the new government led by the Social Democrats has made it a priority to
prepare a strategy to address the provision of social housing; the deadline for the
new act is set at 2016 such that the legislation should be effective from 2017. However,
preparations started only few months ago. Related to this, there is no specific legisla-
tion on not-for-profit housing or housing associations. Not-for-profit organisations
and charities usually own or manage only temporary housing facilities (night shelters,
hostels, half-way houses etc.) for homeless people, victims of domestic violence,
refugees or ethnic minorities. These temporary facilities are operated by both NGOs
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and municipalities as a social service under the Act on Social Services (Act No.
108/2006).” The obligations of the municipalities in the field of housing provision are
only vaguely defined and include no explicit requirement to ensure the provision of
housing to poor or vulnerable citizens.® As mentioned above, the paradox of decen-
tralisation and the continuing demand to privatise the remaining public housing
create barriers to effective local social housing policy. Additionally, municipalities are
only responsible for helping residents, but many homeless people in big cities are
registered as permanent residents of other municipalities.

Milestones on the Path
to a Government Strategy on Homelessness

The first studies of homelessness did not appear until the mid-1990s and even by
2007 (i.e. 17 years after the change of regime) only a very small number of
researchers had worked on this issue (Hradecky, 2005). The studies and reports
written or edited by llja Hradecky, the director of an NGO “The Hope”,® were of
particular importance to our understanding of homelessness. Besides these, there
were only few papers (Horakova, 1997; Obadalova, 2001; Janata and Kotynkova,
2002) and student theses (Safafikovd, 1994; Le Rouzic, 1999) on the topic. Although
many Czech economists and sociologists have addressed the problem of increasing
social and income inequalities (for example, Vecernik and Matéjd, 1999), until 2007
homelessness remained on the margins of social research. This is related to the
legacy and social conditions of the pre-transitional period described above, as well
as the fact that until the turn of the millennium there was little visible homelessness;
and because of strong tenure security, rent regulation and low rates of poverty and
unemployment,’® homelessness was often viewed as a consequence of personal

7 This Act signified a positive turning point in defining and providing social services, but it employs
a categorisation of social services that is hard to apply to some target groups and lacks some
specific services; for example, support for independent housing, homelessness prevention and
the operation of homes with special programmes for homeless persons.

8 The Act on Municipalities (No. 128/2000) states only that the municipality is responsible for
ensuring the conditions for the provision of social assistance and for satisfying the needs of its
citizens, such as their need for housing, health protection, transport, information, education,
overall cultural development and protection of public order.

9 llja Hradecky, together with his wife Vlastimila, founded the NGO “Hope” in 1990. He has worked
as Chairman and Director of the NGO for 24 years and he has also been chairman of the Czech
Federation of Food Banks since 1994. He has participated in numerous projects for the Czech
government, the City of Prague, the European Commission, the University of Dundee, the
University of Wayne, FEANTSA, the European Observatory on Homelessness, Ostrava University
and others. In 2013, he received the Award of the Senate of the Czech Republic for his outstanding
work on homelessness issues.

10 Until 1998 the unemployment rate was below 5 percent.
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failure (addiction and crime) or a personal choice. This perception of homelessness
as a consequence of a person’s character or choice has persisted in public opinion
and expert studies right up to the present day (Vasat, 2012).

A 1996 study by Hradecka and Hradecky entitled ‘Homelessness: Extreme
Exclusion’ can be regarded as an important milestone on the path to the prepara-
tion of a government strategy on homelessness, because it highlighted the issue
of homelessness and brought it into public debate. It introduced the first working
definition and typology of homelessness and is the first analytical study that has
withstood the test of time. Similarly, the founding of the Association of Shelters in
1993 represented an important institutional milestone; this is a civic association
that acts as an umbrella agency for all those working with homeless people or
people at risk of losing their housing, and represents them at governmental negotia-
tions and in international organisations (FEANTSA)."

In 2004, The Hope, under the direction of Hradecky, organised the first census of
homeless persons in Prague; it was later followed by censuses conducted in other
Czech towns (Petfik et al., 2006; Magistrat mésta Ostravy, 2007; Balas et al., 2010;
Tousek and Strohsovd, 2010; Vané and Kalvas, 2014)."? In cooperation with
FEANTSA, Hradecky also published the first National Report on Homelessness in
the Czech Republic (Hradecky, 2005, 2006b) and provided a profile of homeless
people (Hradecky, 2006a).

The next important milestone on the path to developing a government strategy
was the project ‘Strategies for the Social Inclusion of Homeless Persons in the
CR’. The project ran from 2005 to 2007; it was co-funded by the European Social
Fund and the Czech state budget and coordinated by the Association of Shelters,
and it led to a number of activities in the fields of health and employment for
homeless people (SdruZeni azylovych domd... 2007). Most importantly, however,
it included the adaptation of the ETHOS homelessness typology to the Czech
context (Hradecky et al., 2007). These activities were fundamental in the later
development of government strategy.

T The Association of Shelters is an umbrella organisation for organisations that run halfway houses
and shelters for men, women and single mothers. These include NGOs, charity organisations,
municipalities and state organisations. In 2014, it had 84 member organisations.

12 Balas et al. (2010) include all the censuses (a total of six) conducted up to the year 2010 in the
four largest Czech cities. Although the censuses were carried out in different years, it was clear
that visible and latent homeless grew over time. In just the four main cities it had reached more
than 5000 people by the year 2010 (the estimate for the Czech Republic as a whole in this study
was 25000 people). The censuses of homeless people, regardless of methodological shortcom-
ings, yielded other important information: the structure of the homeless contingent of the popula-
tion according to gender, age and education.
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Adapting the ETHOS typology to Czech conditions™ was not just the work of
experts in the field. A working group, consisting of six representatives from public
administration and not-for-profit organisations, drafted proposals that were
discussed at two seminars organised by the City of Prague (Bill Edgar, coordinator
of the European Observatory for Homelessness at that time, was present at the first
seminar) and at three workshops organised by the Ministry of Labour and Social
Affairs in 2006 and 2007. It took more than a year to finalise the ETHOS typology.
Hradecky and the NGO Hope, who were principal coordinators of work in the area
during this time, played a major role in this process.

An advantage of the ETHOS typology is that it does not describe the causes of
homelessness, which are highly complex and specific to each person. Instead, the
typology is based on current living circumstances and housing conditions. While
the adoption of this typology meant abandoning earlier attempts of categorisation
(Hradecky et al., 2007), it has proven to be easily applicable to the Czech context.
Three main categories of homelessness were identified: visible, latent and potential.
The inclusion of potential homelessness as a category along with an estimate of
the number of persons in this category revealed the true scope of the problem and
demonstrated that homelessness is not a marginal phenomenon and that it can
potentially affect anyone.

The year 2007 also became an important milestone for a different reason - the
number of studies on homelessness from various perspectives in the Czech
Republic increased significantly. The studies emerged through various disciplines,
including criminology (Stéchova et al, 2008; Stéchova, 2009), psychology (Krylova,
2008), social psychology (Vagnerovd, 2013) and health (Bartak, 2004; Supkova et
al., 2007). The new literature included studies of biographies (Holpuch, 2011;
Rudzicka, 2011), everyday practices (Vasat, 2012, Hejnal, 2011, 2012, 2013), and the
social networks of homeless people (Tousek, 2009) as well as analyses of youth
homelessness (Dizdarevi¢ and Smith, 2011), the causes of homelessness (Hladikova
and Hradecky, 2007; Prudky and Smidova, 2010) and factors relating to successful
exits from homelessness (Mikeszova and Lux, 2013). Many of these studies
attempted to identify the personal and structural causes of homelessness. Lux and
Mikeszova (2013) tried to overcome the structure-agency dichotomy by focusing
on common routes into homelessness. Through this emerging debate, homeless-
ness became a more prominent issue as various and competing concepts, ideas
and perspectives were deliberated.

13 This amendment included, for instance, creating a special category for youth leaving institutional

care.
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These events and emerging discourses, together with the adaptation of the ETHOS
typology and homelessness counts in Czech urban areas, provided the government
with a more informed understanding from which to formulate a government strategy.
This resulted in the development of a strategy informed by Czech-centred research
and thus tailored for the Czech context rather than being based on housing policies
developed and implemented in other countries.

Government Strategy and its Evaluation

The creation of a national strategy to address homelessness was preceded by the
adoption of a similar strategy by the capital City of Prague in 2012. Based on
interviews conducted by the author, it appears that the motivation for adopting the
Prague strategy was related to previous attempts of Prague politicians to tackle the
issue of homelessness with a so-called Action Plan in 2007. However, the Action
Plan was never approved by the city council. The primary objectives of the Action
Plan were to increase the repression of homeless people and prevent people from
‘abusing’ social services, rather than actually dealing with the problem. The first
version was prepared by a security agency with no prior experience in this field. It
was weakened by professional shortcomings and was based on a substandard
public opinion survey. The last version (in 2010) contained the objective of creating
a Centre for Antisocial Citizens, which meant earmarking a locality in which
homeless persons who do not participate in reintegration programmes should be
concentrated. This version of the strategy was widely criticised, including in the
mass media, which sparked a wave of public outrage. In the interviews | carried
out, the media’s response to the Action Plan could be considered another milestone
on the road to achieving a government strategy, as the issue provoked a strong
public response. Indeed, a paradoxical consequence of these efforts was that
almost every political party included the rejection of the Action Plan and the creation
of a new, progressive strategy to deal with homelessness in its agenda.

After the next local elections, the new Prague political elite commissioned a new
strategy from a working group of five people representing academics, municipali-
ties and not-for-profit organisations, in which llja Hradecky participated. The
strategy was drafted over several months but owing to the unstable political
situation, it was not finalised for over a year and a half. The strategy was ultimately
implemented in 2012 with ‘acute measures’ stipulated for 2013 and 2014.

The Prague strategy was based on the following understandings of homelessness:
1) it employed the ETHOS typology to draw attention to potential homelessness,
and 2) it conceptualised homelessness as a process, the solution to which must
encompass a prevention component, acute assistance and the provision of
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long-term housing. For the period of 2013-2014, it proposed implementing
numerous preventative measures (such as a system of social and training flats and
social intervention among people at risk of eviction) and the reinforcement of acute
assistance (such as greater subsidisation of field programmes, the establishment
of new day centres and shelters, and setting up special surgeries for homeless
people). By the end of 2014, there was to be a ‘re-socialisation fund’ to contribute
to the costs of activities aimed at the reintegration of homeless households, an
information centre was to be created by social service providers and interdiscipli-
nary research on the problem of social inclusion was to be carried out.

It is probable that the preparation of the Prague strategy indicated the willingness
of the Ministry of Labour and Social Affairs to prepare a similar strategy at national
level. The Ministry subsequently set up a 25-member committee made up of public
officials and representatives from not-for-profit organisations and municipalities.
Thanks to the active involvement of several ministry officials, funding was obtained
from the European Social Fund to put together the background analytical document
necessary to develop such a strategy. This document was prepared by a seven-
member working group including representatives from not-for-profit organisations
(llja Hradecky was again an active member of the team) and headed by the same
person that had headed the Prague strategy (university professor Libor Prudky).
The study included a basic review of relevant legislation, a summary of available
services and data on the target group,™* and it also incorporated conclusions from
previous Czech expert studies. The materials again stressed: 1) the complexity of
the problem (and the consequent need for inter-ministerial cooperation); 2) the need
to apply the ETHOS typology to understand the homelessness problem adequately;
3) the need to understand homelessness as a process; and, for the first time, 4) the
need to carry out a pilot test of the ‘Housing First’ model as an alternative to the
more widespread ‘Housing Ready’ model.

The background study was prepared and the strategy drawn up without any signifi-
cant obstruction by relevant stakeholders. According to the interviews, this is likely
to have been the case because no substantial amount of public funding was
involved. After thorough discussions of both the background document and the
strategy proposal within the committee, the Strategy for the Prevention and Solution
of Homelessness in the Czech Republic to the Year 2020 was submitted for an
extensive feedback process, in which trade unions and academic institutions also
took part. Common objections related to the ambitiousness of the strategy, its

74 The number of visible and hidden homeless people in the Czech Republic was estimated in the
study at 27 000 or approximately 0.27 percent of the population. The estimate of potential home-
lessness was given as 55000 people but methodological issues meant the number was probably
closer to 100000 people, or 0.55-1 percent of the population.
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unmistakeably left-wing orientation and, that which proved to be the biggest issue,
its coinciding with the implementation of another government strategy that was
approved sooner (i.e. the Housing Strategy of the Czech Republic to the Year 2020).
Finally, a year and two months after the background document had been prepared,
the strategy was approved by the Czech government in August 2013.

The national strategy explicitly adheres to the ETHOS typology of homelessness
(adapted to Czech conditions) and conceptualises homelessness as ‘a complex,
dynamic and differentiated process’ that requires support for prevention, the
provision of social services, and the return of homeless people to standard forms
of housing. A multifaceted approach to the issue is reflected in the structure of the
strategy and in the number of planned measures associated with each area of
provision: housing (17 measures); social services (6 measures); healthcare (9
measures); and information, participation and cooperation (11 measures).

In total, the strategy contains 43 measures and for each, it identifies the responsible
administrating body (or ministry). In the area of housing, the measures include
social housing legislation, subsidies for social housing acquisition and pilot projects
on social innovation (including the ‘Housing First’ model and a mechanism of
prevention based on the FAWOS experience). It also seeks to tackle the problem
of debt among the poorest citizens, systemise activities at different levels of admin-
istration and increase the coordinating role of municipalities. In the area of social
services, the measures concern new definitions of social services that will meet the
specific needs of homeless people and ensure their implementation (for example,
the introduction of shelters for families). The area of health care focuses on the
coordination of activities between the Ministry of Health, health insurance
companies, and the regions and municipalities to secure complex health care for
homeless people and the education of doctors and nurses as well as to reduce the
stigmatisation of homeless people. Finally, measures in the areas of information,
participation and cooperation include the establishment of a central information
system on homelessness and the organisation of a conference to promote best
practice and different educational activities both for field workers and the general
public. Unlike the Prague strategy, however, the national strategy contains no
estimates of costs or indication of funding sources. The source/method of funding
was detailed to some detailed in the middle of 2014 but no cost estimates were
given. The strategy does not contain a cost-benefit analysis for any one of the
measures presented.

As mentioned in the introduction, the national strategy cannot be assessed using
the standard methods of welfare economics, which involve the use of microeco-
nomic techniques to determine allocative efficiency and income distribution simul-
taneously (Barr, 1998). As there are no outcomes as yet, we cannot measure the
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efficiency and effectiveness/equity of these measures. Instead | have assessed the
strategy using: 1) the degree to which the objectives set out in the Prague strategy,
adopted a year before the national strategy, are met; 2) an estimate of the degree
of consensus across different stakeholders based on reactions in the media and
the interviews | carried out with selected stakeholders; and 3) an overview of its
strong and weak points.

Although it is still too soon to make an assessment, it seems that despite adequate
funding having been earmarked, the vast majority of activities planned by the
Prague strategy on homelessness for 2013 and 2014 in the areas of prevention and
reintegration will not be carried out. The issue of social and training housing has
been left entirely aside and none of the set objectives are likely to be met. Objectives
in the area of the prevention of homelessness have been limited to the announce-
ment of a grant competition, in which the City of Prague is offering co-funding for
activities proposed by individual Prague districts. Consequently, the City of Prague
has partially resigned its governing role, something which lessens the probability
of finding systemic, city-wide solutions for the reintegration of homeless people
and the prevention of homelessness. In addition, the re-socialisation fund will not
be created, objectives in the area of healthcare will not be met, and the interdisci-
plinary research will not be carried out. On the other hand, the planned increase in
subsidies for field work with homeless persons (especially in the winter months) did
take place, and it is very likely that new day centres and shelters will be opened. In
conclusion, in the area of acute assistance, approximately 70 percent of the strategy
measures planned for 2013 and 2014 will be implemented. In other areas, however,
no more than 50 percent of the strategy will be implemented and almost none of
the goals in the area of reintegrating homeless people into long-term housing will
materialise. The drift away from systemic solutions towards grant support for
various one-year prevention projects run by individual districts goes against the
spirit of the strategy, even if some more general objectives may be partially met.

Based on interviews | conducted with principal stakeholders, the biggest problem
with the national strategy is that its priority area — the measures for housing™ -
specifically alludes to conceptual and legislative work connected with social
housing that was conducted at the same time by another Ministry (the Ministry for
Regional Development). Interview data revealed that, with respect to housing-
related measures, the authors of the strategy were forced to refer only to the
Housing Strategy of the Czech Republic to the Year 2020 adopted earlier by the

15 It was clear from the number of measures in each area and the defined cornerstones of the
strategy that measures in the area of housing were a priority in the strategy.
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government; one of the tasks in this strategy was to develop a ‘complex solution
for social housing’ and at the time work was already under way on the preparation
of documents on this matter to be submitted to the government.

In the preparation of public strategies, government practice usually prohibits the
creation of parallel strategies on the same issue. Unfortunately, such a situation
nonetheless occurs and seems to be an effect of continuing ideological battles
around establishing a long-term welfare regime in a transforming society. According
to one interview, work on both tasks (homelessness and social housing) resembled
a race to see who would submit first to the government, and this unnecessary
competition was deemed harmful to both sides of the issue. The complex solution
to social housing prepared by the Ministry for Regional Development was not
adopted by the government while the strategy on homelessness prepared by the
Ministry of Labour and Social Affairs was; however, because of the policy overlap,
the section on housing measures was largely rendered void simply because it
referenced a document that had not yet been approved.”®

The absence of any estimate of costs or cost-benefit analyses for at least some of
the proposed measures, and above all the annulment of the priority section of the
strategy (housing measures), put the potential of the homelessness strategy at risk.
Another shortcoming is that the expected results of the strategy are not clearly
quantified; for example, there are no target numbers for reducing homelessness or
for reintegration or prevention activities. This makes it far more difficult to make any
transparent assessment of whether or not objectives were met.

It would not be fair to evaluate the formulation of strategy measures themselves, as
there could be very different relevant views on what should or should not be included
in the strategy. However, two respondents were sceptical of the assumption that the
only possible housing for homeless people is independent housing. According to
them, a substantial share of the target population requires special accommodation
and care facilities in a long-term context. Another criticism surrounded the fact that
a conference was planned to take place after the government strategy was adopted
instead of before, which would be more productive. On the other hand, the strategy
on homelessness is of a much higher quality than many of the previous government
strategies due to the vigorous consultation phase. While it leaves out (or was forced
to leave out) measures related to housing, which undermines its usefulness, the
absence of these measures from the strategy meant less controversy during discus-
sions. In other words, this strategy can be viewed as the first step towards solving a
much more complicated problem and this gradual conceptual process may ultimately

16 Two respondents also mentioned that the strategy on homelessness overlaps with another
government strategy — the Strategy against Social Exclusion for the Period 2011 to 2015,
approved by the government in 2011.
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prove prescient. The work on definition of social housing recommenced in 2014 under
the direction of the same ministry that was responsible for the homelessness strategy.
There is, therefore, a higher chance that in the future the priority section of the

strategy — housing — will also take concrete shape.

The strengths of the national strategy thus include:

1.

Application of the internationally recognised ETHOS typology; this aided in the
formulation of a clear and ideologically-neutral definition of the target population,
created a tighter link between the issue of homelessness and housing policy, and
highlighted the problem of potential homelessness. Expanding the target group
to include potential homelessness is altering the perception of homelessness in
Czech society and adding legitimacy to the grounds for funding solutions.

. The dynamic nature of the problem is taken into consideration; this means

looking at homelessness as a process, the solution to which must necessarily
include preventative measures whilst also ensuring that measures are in place
to facilitate the transition to permanent housing. Instruments of prevention and
reintegration have thus far been overlooked but several parts of the strategy
emphasise their importance.

. Early drafts of the strategy had a high level of expert input, and the strategy was

informed by Czech-based studies conducted on this subject. The strategy was
therefore drafted at an opportune time as it was already possible to draw on
findings produced by Czech researchers and to use more reliable estimates and
data, thus creating a more tailored solution to homelessness.

. The composition of the working group (headed by the academic Libor Prudky

and with the participation of Ilja Hradecky) ensured a high standard of expertise
and the incorporation of experience from the field. On the other hand, the failure
to include any practitioners or academics working on the issue of the housing
market and social housing is one of its weak points, especially as the strategy
targets this area.

The weaknesses and risks of the national strategy include:

1. An overly-complex approach: the large number of measures proposed signifi-

cantly increases the likelihood that some of them will not be implemented. It is,
however, possible that the large number of measures will lead to more measures
being implemented than if the strategy had focused on a smaller number of
measures in the first place. It is not certain if the assumption of ‘the more the
better’ will work or whether the concept of the entire strategy will be considered
unfeasible in a few years.
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2. The annulment of measures in the area of social housing due to the coinciding
of two strategies and the ensuing competitive clash between two ministries.

3. The conference ought to have preceded the adoption of the government strategy,
and not to have taken place afterwards. Although the level of consensus was
relatively high, the conference would nonetheless have assisted in further
refining the formulation of objectives and measures.

4. The absence of cost estimates for individual measures and of cost-benefit analyses.

5. The absence of clear quantification of expected measurable outputs, which
would allow for a transparent assessment of the strategy in the future.

The strategy was adopted by the caretaker government. After the elections in 2013
the Social Democratic Party, who had previously formed the opposition, became
the ruling government party and adopted the issue of homelessness as an electoral
priority. Due to the fact that the strategy did not represent a significant source of
income for various interest groups, the strategy was accepted with a high level of
political, expert and public consensus. Its discussion in the media, while limited,
was positive and supportive in tone. The strategy was heralded as the first effective
intervention by the state to tackle this issue. The main criticism of the strategy,
which emerged from the interviews and not from comments in the media, was in
reference to the overlap in policy submissions with regard to social housing.

The success of the Prague and national strategies to address homelessness thus
largely depends on the efforts in the area of social housing — an area that both
strategies deem a priority. Both strategies are therefore a useful step towards the
main objective of reducing the scale of homelessness in the Czech Republic, but
neither is fully sufficient. Overlooking the complicated area of housing and the
housing market will place the potential of this strategy at risk.

Conclusion

This paper sought to offer a preliminary assessment of the strategy for addressing
homelessness in the Czech Republic. However, its goal was also to describe the
milestones in the passing of the government strategy and the factors behind its
achieving legitimacy and support, specifically in the context of a society that is still
in the process of significant transformation. By contextualising these milestones in
the area of homelessness, it is possible to better understand the circumstances
surrounding the adoption of such strategies in countries where the housing system
is still going through a transformation and where the nature of the welfare state
regime is not yet clearly defined. International alliances were evident here with the
incorporation of the ETHOS typology, and cooperation between the Association of
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Shelters and FEANTSA were very important during this process. Furthermore, the
fact that the homelessness typology was adopted back in 2007 meant that enough
time had elapsed for it to have gradually become more dominant in public discourse.

The strategy was prepared at an opportune time, as it was already possible to draw
on the findings of Czech research studies, which provided more reliable data. The
time was also right with respect to the slowly changing outlook of the mass media
on the problem of homelessness; paradoxically, this change was a response to
several proposals by conservative politicians in Prague for more oppressive
solutions to homelessness. The level of public consensus was attained through the
participation of llja Hradecky, a well-known scholar and practitioner in the field. It
can be argued that a respected commentator such as Hradecky can have a majorly
positive impact on reinforcing a wider consensus.

The strategy itself has a number of strengths and weaknesses. The composition of
the working group appointed to draft the strategy is certainly one of its stronger
points: not just the involvement of Hradecky but also the academic leadership
involved. For the first time, homelessness was considered as a process and the
recognised ETHOS typology was adopted to better understand the target popula-
tion. On the other hand, the broad scope of the strategy and in particular the vague
way in which its measures in the priority area of social housing are formulated
means there is a risk that man