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Chapterr  7 Explaining divergent tenure patterns and urban form-
Thee Dutch case of compact social housing provision 

7.11 Introduction 

Thiss Chapter provides a further contribution towards explaining shifts in the Dutch trajectory 
off  housing provision. It is the second of two cases for contrast and comparison of the 
generativee mechanisms promoting divergence in national housing solutions. Evidence is 
presentedd for the unique definition of key social relations and their synthesis in order to 
providee a plausible explanation for the development of compact cities that, unlike Australian 
cities,, became dominated by social housing in The Netherlands from the 1950s to the mid 
1980s.. Thus, it is not intended to provide a detailed, descriptive chronological biography or 
policyy history. Rather, this Chapter focuses upon possible causal relations that may have 
generatedd the Dutch 'solution' using the ideas and concepts put forward in earlier Chapters. 

Thee structure of this Chapter is similar to the Australian case. It begins with the observable 
outcomess of various phases in the continuing evolution of the Dutch housing 'solution' and 
triess to define its core features. This is followed by a critical review of existing explanations 
fromm a range of research offering very different modes of explanation in The Netherlands. A 
postulatedd explanation is put forward that selectively draws upon previous empirical and 
theoreticall  work, as well as new perspectives and concepts outlined in previous Chapters. 

Thiss postulate is tested and revised by analysis of the various phases in Dutch housing 
provision:: the end of laissez-faire liberalism; foundations addressing the housing crisis; 
accelerationn under favourable contingent conditions; and most recently redefinition and re-
regulationn of key relationships. For each metamorphosis of the housing 'solution,' the key 
eventss and housing outcomes are briefly summarised. Step by step, the contingently defined 
relationss of property, savings/investment, labour/welfare and their synthesis will be examined. 
Att the conclusion of the Chapter, an abstraction of the causal mechanisms from this 
descriptionn will be put forward. This will form the basis for contrast and comparison with the 
Australiann case in Chapter 8. 
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7.22 Observable Outcomes of the Dutch Housing Solution 

Byy the year 2001, 100 years after the first housing law formally established the Dutch system 
off  social housing provision, The Netherlands has evolved to become both a nation of social 
renterss and increasingly, home purchasers. It continues to have one of the largest social 
housingg sectors in Europe, with 36 per cent of total stock provided by approved housing 
associations,, municipal housing companies and non-profit institutions for low and middle 
incomee households. Just over half of these dwellings are considered low rental (56 percent 
betweenn 300 and 427 Euro per month). There were 643 social housing landlords in 2001, 
providingg just over 2.3 million of the nations 6.5 million dwellings (Aedes, 2001, VROM, 
2001).. Many of these landlords are of considerable size providing more than 4,000 dwellings 
andd 59 providing more than 10,000. The number and composition of these landlords has 
changedd significantly in recent years, with mergers and transformations leading to the rapid 
declinee of the municipal housing sector, as indicated in Table 7.1 below: 

TableTable 7.1: Social housing landlords 1990-2001 

SocialSocial Landlords 
HousingHousing corporations 
MunicipalMunicipal housing 
companies companies 

TotalTotal social housing stock 
('000s) ('000s) 

1990 1990 
824 4 
213 3 

1.854 4 

1992 1992 
805 5 
188 8 

1.950 0 

1994 1994 
793 3 
125 5 

2.167 7 

1995 1995 
774 4 
81 1 

2.265 5 

1996 1996 
763 3 
63 3 

2.295 5 

2001 2001 
619* * 
24* * 

2.347 7 

Source:Source: VROM/DGVH, Key data for social renters, 1996, CBS, Financial Monthly Figures, "'AEDEScijfers 

Sociall  housing, known as volkshuisvesting, is unevenly distributed across the country. As can 
bee seen by the Table 7.2 below, a large proportion of housing in the four largest Dutch cities -
particularlyy Amsterdam and Rotterdam, comprise rental dwellings, which are predominantly 
providedd by social landlords. 

TableTable 7.2: Tenure distribution. The Netherlands and major major cities in 2000 

AreaArea by tenure 

Netherlands Netherlands 
Amsterdam Amsterdam 
Rotterdam Rotterdam 
DenDen Haag 
Utrecht Utrecht 

SocialSocial rental 

36% % 
56% % 
59% % 
39% % 
45% % 

PrivatePrivate rental 

12% % 
27% % 
15% % 
27% % 
14% % 

52% % 

Purchase Purchase 

17% % 
26% % 
34% % 
42% % 

TotalTotal dwellings 
(100%) (100%) 

6,520,500 0 
369,300 0 
283,800 0 
212,500 0 
101,100 0 

Source:Source: Cijfers over Wonen, VROM, 2001 

Rentall  housing is also provided by the commercial sector, comprising small private landlords 
andd larger institutional investors being primarily pension funds. Significant numbers of 
tenantss receive relatively generous rental assistance, which is provided on the basis of rent 
paidd and household income. This is paid directly to tenants; via the municipality; or directly to 
thee Association in return for reduced rent (Kemp, 1994). 

Overr the past five decades, home ownership has increased in The Netherlands from 28 percent 
inn 1947 to 52 percent in 2000 (Cijfers over Wonen, 2001). In recent years the average price of 
dwellings,, particularly in an around the Randstad, has increased dramatically. Individual 
homee purchase has been financed via individual mortgage finance, the most common being 
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savingss and annuity, and promoted by more permissive lending criteria based on two incomes, 
variouss government schemes and significant tax incentives. 

Inn addition to these unique tenure characteristics, a defining feature of Dutch housing 
provisionn concerns urban form. The compactness of numerous towns and larger cities, 
regularityy of dwellings and sharp distinction between town and country are distinguishing 
attributess (Terhorst and Van der Ven, 1997:14). A constellation of moderately sized, compact 
citiess in the west of The Netherlands known as the Randstad, loosely encircles an open area of 
agriculturall  and recreational space known the Groene Hart. For the past three decades housing 
densitiess have been declining. Between 1991 and 1998, lower density neighbourhoods 
comprisingg free standing, maisonette and row housing, have dominated new production, 
particularlyy in the newly announced VINEX locations of the Randstad (DGVH/RPD, 2000, 
Woonmilieuu Database, Ottens, 1989). In contrast to urban expansions of earlier years, 
dwellingss in these new, more spacious urban areas are intended for purchase, with 
constructionn undertaken by development companies. 

77 J Beyond Outcomes - Explaining the Core of the Dutch Housing Solution 

Thee Dutch solution of compact cities with their large proportion of social rental dwellings 
alongsidee subsidised and unsubsidised dwellings for rental and purchase was formerly, but 
tenuouslyy established in the early years of the 20thh century. The Dutch housing solution is 
notablee for its prominent inclusion of private non-profit housing associations managing social 
housing,, which contrasts starkly with the marginal and residual role of State provided 'public' 
housingg in Australia. Behind this observable phenomenon can be found a set of social 
relationss characterised by the strong role for larger municipalities in land development, 
planningg and housing development, favourable government loans and object subsidies for the 
constructionn dwellings by a variety of providers for different forms of consumption, and the 
regulationn of rents sustained by modest household incomes and supplemented by rental 
allowance. . 

Thee output of social housing has been enabled andd curtailed by a variety of state actions 
operatingg under various contingent conditions, which have influenced the definition of core 
emergentt relations undeipinning provision. The explicit motivation for government 
interventionn has shifted from a concern for public health and slum clearance, to welfare, the 
housingg shortage, producing low cost employment and keeping rents low and more recently to 
urbann renewal and housing those who cannot afford market alternatives. A variety of 
contingentt factors has shaped and been shaped by government efforts. Amongst many others, 
thesee include the market position of municipalities in negotiating development outcomes, the 
availabilityy of investment for constructing dwellings, the level of interest rates and inflation, 
thee cost and supply of labour and materials, and the incomes of households. How these 
importantt contingencies affected the development of the Dutch housing solution will be 
examinedd in section 7.5. 

139 9 



7.3.11 Existing Explanations for  the Dutch Housing Solution 

Whyy has social rental housing dominated Dutch cities since the 1950s, and why has The 
Netherlandss strayed from this long established route in recent decades? 

Thiss section and the following 7.3.2 and 7.3.3 consider the contribution of three decades of 
DutchDutch housing studies58, which have emerged amongst and sometimes isolated from, the 
differentt currents in social science and explanatory housing research that were previously 
outlinedd in Chapters 3 and 4. 

Thiss section examines the dominant 'project' of housing research in The Netherlands and the 
traditionss and institutional relations that underpin different explanatory pathways emanating 
fromfrom various research schools. Indeed, there is not one, but many different approaches to 
explainingg the Dutch case, yet only a few hold the academic and policy spotlight. Housing 
productionn has been perceived as an outcome of government policy in the context of need, 
effectivee demand and demographic change, or as a string of random events to which policy 
hass correctively responded. Alternatively, social housing provision has been considered as a 
civilizingg and pacifying process, connected to shifting modes of economic production and the 
entiree process of industrialisation and urbanization. The entire 'system' has been viewed as 
onee devised by central governments, currently influenced by the move towards European 
Monetaryy Union and increasing integration of finance and property markets. Some researchers 
emphasizee the importance of the individual city entrepreneurs, architects and professional 
movements,, whilst others stress the intertwined central-local state relations embedded in 
shiftingg modes of accumulation. All these modes of explanation have something to offer, yet 
somee are more contestable then others from a realist ontological vantage point. 

Thee following paragraphs categorise Dutch housing explanations by their central 'project1: 

 Empirical studies and policy commentary 
 Explanation, via demographic and economic modelling, for forecasting purposes 
 Explanation via ideas and institutions to promote better understanding 
 Explanation via international contrast, contrasting differences and similarities 
 Critical explanations exploring the civilizing process and gender relations 
 Explanation via state theories of pillarization and the passive welfare state 
 Explanation with attention to local contingencies in a broader political-economy 

Tablee 3 in Appendix 1 summarises these streams in Dutch housing studies. 

Off  these diverse explanatory schools, the first two: policy commentary and prognoses are 
moree widely practiced and typical of Dutch housing studies. A critical evaluation of progress 
takess place in section 7.3.2. Possible reasons for the path taken in Dutch housing studies 
followss this review, in section 7.3.3. 

Ann interesting review and critique of Dutch 'geography of housing' has been undertaken by Van Weesep 
(1986)) and Terhorst and van der Ven (1997), but housing studies is the focus here. 
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ExplanationExplanation via normative critique 

Itt is widely recognized that there has been a strong tradition of empiricism and muted 
positivismpositivism in Dutch housing studies. Empirical research places great emphasis upon careful, 
objectivee observation of housing events. The selection of these events is not explicitly guided 
byy concepts or theories drawn from social science, but from the observable shifts and 
manoeuvress in politics and policymaking. Two authors have dominated this tradition, 
providingg a valuable and detailed record of central government initiatives, particularly those 
pertainingg to the social rental sector. 

Vann Beusekom (1955), housing policy activist and professor of Architecture (Delft), provides 
aa classic notebook biography of Dutch social housing from the mid 19* to the mid 20th 

century.. He recalls the administrative and political events contributing towards the history of 
housingg related legislation and its implementation. His notes of vignettes, deliver a personal 
accountt of key public debates and their resolution, providing a dialogue of policy 
developmentt in a tumultuous socio-economic context. He pays particular attention to the role 
off  central government in subsidising provision and the various institutions, professional 
bodies,, civil servants and other key players involved in 100 years of Dutch housing policy. 

Forr more than 25 years, a major correspondent of such events continues to be Hugo Priemus, 
whoo established the OTB Research Institute for Policy Sciences and Technology in Delft: His 
extensivee publications, many in English, concern the various twists and turns in contemporary 
Dutchh housing policy. Priemus follows a long tradition of pragmatic-normative research, 
chartingg the policy contours of housing history (many of which he has played an influential 
role),, with commentary and policy recommendations. Nevertheless, no observation is without 
certainn assumptions and normative standpoints; indeed, certain theories of explanation do 
permeatee his analysis and policy prescriptions. For example, Priemus (1990,1992,1996) 
givess analytical prominence to government intervention in market interactions and promotes 
statee intervention to mediate external forces or abuses to achieve desired market outcomes as 
welll  as economic and political equilibrium (1995). In this manner, Priemus provides 
influentiall  normative critique, and maintains an active hand in policy debate. 

ExplanationExplanation via demographic and economic modelling 

Anotherr important tradition in Dutch housing research has been market analysis and 
prognosis.. Towards this end, the Dutch variants of demography and welfare economics have 
playedd an important role, defining key concepts in the subsidy of housing production and 
consumption,, and predicting and forecastingg housing trends and policy options. This mode of 
researchh is fully institutionalised in the policy process. Forecasts play an integral role in a 
housingg system where government wishes to maintain stable levels of housing production 
throughh various subsidy schemes, thus minimizing market risks and housing shortages. 

Dielemann (et al, 1985) offers a strong demographic and rational economic perspective, 
predictingg future demand for social housing. His work considers demographic developments 
too be the decor against which developments in social housing respond. Their 1985 report 
considerss how household growth, income developments, and financial prospects will 
influencee the levels of social housing required and outlines some policy options. More recent 
workk by Dieleman maintains a predictive perspective, focusing on the impact of rising 
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income,, tenure preferences, and housing prices upon affordability and residential segregation 
(1996). . 

Thee extensive work of Van Fulpen, undertaken for the Social Cultural Planning Bureau, is 
alsoo illustrative of this prominent and well-developed approach. He defines, models and 
predictss the consumption costs for tenants, testing alternative models of social housing 
finance,, and different subsidy options (1985,1984,1983a, 1983b, 1982). His 1985 work, 
VolkshuisvestingVolkshuisvesting in Demografisch en Economisch Perspectief (Social Housing in 
DemographicDemographic and Economic Perspective), provides a good example of predictive modelling 
approachh applied to the Dutch housing market. He uses quantitative multi-variant analysis to 
examinee the effects of demographic and economic factors upon the quality and quantity of 
housingg demanded. Van Fulpen applies his model to the housing market in order to simulate 
possiblee outcomes. The explanatory power of his work depends on the models implicit 
assumptions,, including ideal types, aggregated consumer preference and rational behaviour, 
andd the extent to which they resemble reality. Key to Van Fulpen's analysis is the realm of 
consumption,, which is perceived as dependent upon quantifiable demographic, macro and 
micro-economicc factors. 

Neo-classicall  models of equilibrium, competition and free markets permeate much housing 
researchh in the policy field. The conceptual model developed by Conijn (1995), concerning 
thee financial and economic basis of social housing provision, assumes a market in perfect 
competitionn where demand and supply are in balance and the role of government is left out 
"ass the study focuses on the operation of housing" (ibid, 1995:173). As with many 
econometricc models, little or no emphasis is given to the core relations of which actual social 
housingg production, exchange and consumption is embedded, their spatial and institutional 
fixit yy and sometimes irrational path dependence or the 'openness' and vulnerability of these to 
(unpredictable)) exogenous shocks and other contingent influences. 

AA recent example of econometric modelling for predictive purposes was undertaken the 
Culturall  Planning Bureau (Rele and Van Steen, 2001) concerning the system of subsidising 
housingg in The Netherlands with an emphasis on the distributional effects of various 
measures,, including a low tax on home equity (relative to other assets) in the ownership sector 
andd housing allowances and low rent levels in the rental sector. As with many econometric 
studiess the researchers develop a variety of equations representing various subsidy forms and 
calculatee their aggregate effects on public finances. Whilst these equations imply statistical 
accuracyy they do employ many assumptions including 'best guesses' of pure cases of 
subsidisation,, their weighting and average effects and also remove certain possibilities, in an 
attemptt to avoid 'distorting fluctuations' from their analysis. For this reason, the findings are 
nott abstracted from complex and uneven empirical reality but derived from a conceptual 
modell  developed by the researchers, enabling relatively straightforward recommendations. 
Employingg their model, Rele and Van Steen conclude that the benefits of subsidisation are 
greaterr for low-income renters and for mortgaged rather than equity financed purchases. 
Recentt conditions in the housing and labour market, such as the growth in white collar 
employmentt and escalating house prices have increased the indebtedness of new owners, 
skewedd subsidies towards them (via substantial tax deductions), and also promoted further 
pricee inflation. From their analysis, the authors suggest that a reduction or abolition of tax 
subsidyy would reduce prices and increase access for first homebuyers, providing an apparently 
objectivee contribution to the highly charged politics surrounding this aspect of housing policy. 
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ExplanationExplanation via ideas, professions and institutions 

Econometricc models, however inclusive, fundamentally differ in terms of ontology, 
epistemologyy and purpose from geo-historical studies. Van der Schaar, using a loosely 
definedd institutional approach to understanding and explaining housing history, provides a 
leadingg example. He has updated and refined his comprehensive body of historical work for 
analysiss of housing institutions. His seminal work, Groei en Bloei van het Nederlandse 
VolkshuisvestingbeleidVolkshuisvestingbeleid (1987), remains one of the more thorough accounts of outcomes in the 
policyy process to the mid 1980s and remains a key reference for scholars of housing history. 
Thiss text places emphasis upon the instruments of policy in the context of other forces: market 
developments,, formal political decision-making processes, and the lobbying and advice of 
governmentt officers and representative organs. More recent work provides a concise historical 
accountt (1998) of the shift in policy emphasis from public health to environmental quality. 
Whilstt events, rather than causes, are the focus, a number of explanatory themes are implicit. 
Thesee include the importance of property relations in defining development players and their 
conditions,, the small government ideology and preference for private (capitalist) rather than 
publicc entrepreneurship, and the quest to maintain production, with state playing a corrective 
rolee to address 'abnormal' market conditions. 

Inn more recent work, Van der Schaar (1999) gives his analysis a more distinct institutional 
emphasis.. Policy phases are considered to be influenced by social demands and needs, the 
dominantt ideas of political coalitions (minimal state provision, goal of normal market 
relations),, and professional interests; punctuated by reactions to exogenous economic crises 
andd other circumstances. Most recently (2001) he reiterates that social housing is first and 
foremostt a matter of policy, whilst certain economic relationships are of crucial importance, 
namely:: the inter-play between costs of building, incomes, market conditions and government 
subsidiess and the constant struggle for a return to 'normal' market relations. 

Thee following historical explanations focus upon the ideas of key professional organisations 
uponn the delivery and development of the Dutch housing solution. Unlike those above, the 
followingg explanations have had far less influence in policy and professional circles. 

Grinburgg (1977, 1982) provides a historical study of Dutch housing form, with an emphasis 
onn the various concepts, traditions and ideologies shaping architectural practice, in relation to 
shiftss in administrative and economic power between 1900 and 1940. Grinburg's descriptive 
studyy emphasises the significance of the ideas and motivations of housing promoters upon 
differentt forms of housing provision, such as: paternal philanthropy and economic self interest 
off  industrial landlords, economic liberalism of speculative jerry builders; the paternalistic-
speculativee character of early associations; the workers co-operative movement for self-
ownedd dwellings; and the principles of liberal-paternalism underpinning the Housing Act He 
mentionss specific influences in the establishment of the Housing Act; the fear of fire and 
diseasee amongst the better housed; the power of speculators over government; and me role of 
sociall  welfare groups, health commissions, building committees and city architects. Steiber 
(1998)) offers a similar perspective, with an emphasis upon the Amsterdam school of 
architecturee and urban design, stressing the importance of various supervisory committees, 
whichh officially regulated the built environment during the early 20th century. 

Thee role of professions and their struggle for societal status is considered to have played an 
importantt role in defining social housing policy. Reijndorp (1992) examined different periods 
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off  provision and the influence of medical practitioners, engineers, architects, urban planners 
andd community workers upon the promotion of 'ideal' housing outcomes through the 
developmentt of various housing institutions, programs and projects. According to his analysis 
off  the current period, professions have played a prominent role in the institutionalisation of 
supplyy and individualisation of demand. 

Organisationall  histories also provide a relevant body of empirical research. A good example is 
thee work of De Ruijter (1987), on the Dutch Institute for Planning and Housing (NIROV), 
whichh gives much attention to developments in housing and planning between 1850 and 1940. 
Hee focuses on the role and ideas of professions: architects, housing reformers, pressure 
groups,, planners and professional bodies such as NIROV. His lengthy study of the Dutch 
Housingg Act examines the concepts andd arguments of different pressure groups, individual 
reformers,, political parties and social movements active in the field of housing reform. These 
include:: the movement for private-public health and professional pressure for social hygiene; 
movementss to improve the living environments of workers; the idea that better housing could 
achievee social reform; the sanctity of private property; the role of the labour movement in 
organisingg for better housing conditions; the autonomy of municipalities and the role of 
governmentt to restore equilibrium in dysfunctional markets. De Ruijter makes use of a wide 
varietyy of qualitative historical material such as letters, journals, speeches, plans, photos, 
songss and posters. Other official administrative histories typically review regionally 
aggregatedd housing indicators, national program initiatives and government legislation, whilst 
emphasizingg the role of individual civil servants and politicians (for examples, see Kooiman, 
1943,, CDWV, 1952, Van der Schaar et al, 1996). 

Historicall  accounts of policy have commonly focused on the succession of rules and 
regulationss developed by central government that have 'defined' various housing programs of 
thee day. In recent years, Dutch policy science has applied more elaborate techniques towards 
ann explanatory strategy grounded in rational action neo-interactionism (Kickert, 1991, Klijn, 
1996,, Klij n and Teisman, 1992, Koppenjan et al, 1993). Klij n (1996) applies this explanatory 
approachh to post-war housing policy. He examines how individual action is channelled and 
contendss that actors are connected to each other in a policy network by mutual 
interdependencyy and engaged in an ecology of games (ibid, 1996:335). His empirical research 
comparess the housing policy networks and games employed by relevant actors in three cities: 
Denn Haag, Rotterdam and Groningen. 

ExplanationExplanation via international contrast 

Thee comparative approach in Dutch housing studies has become more prominent in recent 
years,, fostered by the establishment of various international agencies and research networks 
(Europeann Commission, ENHR, CECODHAS). Nevertheless, theoretically structured 
comparativee studies (Harloe, 1995, Lunqvist, 1989, Barlow and Duncan, 1994, Kemeny, 
1995)) have had little influence upon formal policy research. A lack of analytical and empirical 
depthh often undermines broad comparative explanations. More descriptive, explorative studies 
focusingg on various policy mechanisms and trends such as Oxley and Smith (1996), Kemp 
(1997)) and McCrone and Stephens (1995), have emerged with stronger institutional support 
andd contributed to the policy debate. 

Somee authors have described Dutch housing as "corresponding in many ways to that in 
Britainn and France, but lags behind by a number of years" (Prak and Priemus, 1992). Implicit 
iss the notion of a mono-linear pattern of development, with forerunners and laggards passing 
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variouss milestones. This approach is also found in the work of Boelhouwer and Van der 
Heijdenn (1992) who contrast the progress of seven European nations along certain phases of 
development. . 

Oftenn quoted, but of little formal influence in Dutch studies, is the work of Harloe (1987, 
1994,1994a,, 1995) who has long been interested in explaining the relationship between 
differentt periods of capital accumulation, via an analysis of housing history. Harloe examines 
thee historically inherited legal status and institutional format of systems of housing provision 
inn Europe. In particular he considers the constitutional, governmental and political systems 
andd macro economic policies surrounding social housing. In a number of studies he has 
comparedd the political, social, ideological status of the social sector with the private market. 
Drawingg upon the work of Block (1987) and Gourevitch (1986), Harloe (1995) has tended to 
dividee developments according to a number of urban development and economic phases. For 
eachh phase he contrasts the emergence, growth and decline in social housing developments in 
differentt countries in the Europe (including The Netherlands) and the USA. He discusses a 
widee range of concrete political and economic factors leading to rise and decline of different 
formss of social housing in each country, and the recent rise of owner occupation, including: 
religion;; social class; ideology; politics of tenure; the necessity for coalition building; major 
destructivee events (WWII); labour markets and wage levels; the extent of urbanisation; and, 
thee level and form of economic development. 

Harloee contends, "institutional differences derive from the particular nexus of economic, 
politicall  and ideological factors which surrounded the emergence of social housing in each 
country""  (Harloe, 1987: 128-129). The form of intervention, mass or residual, depends on the 
degreee to which housing need threatens existing social and political systems. At certain times, 
sociall  housing can maintain political stability, ameliorate class conflict, stimulate the 
economy,, dampen wage demands and generate employment. In recent work, Harloe considers 
thatt interest in mass social housing has dissipated, and will only return when housing needs 
holdd "strategic significance for the functioning of societies" (Harloe, 1995:50). 

Thee work of Van Weesep (1986) on condominium conversion in The Netherlands, Britain and 
thee United States is a rare example of theoretically informed comparative explanatory 
research.. Drawing upon the realist philosophy of Keat and Urry (1975) and Sayer (1982, 
1984)) he argues that despite similarities in the conversion process, differences in tenant 
protestt and the legislative response in these countries have been generated by important 
variationss in the structure and powers of government, the nature of real property law and 
landlord-tenantt statutory relations (Van Weesep, 1986:43). In tandem with Pickvance (1986) 
Vann Weesep stresses the importance of understanding the historical, cultural and political 
variationss in comparative research (ibid, 1986:57). 

Throughh the past decade, Boelhouwer and Van der Heijden (1992) have developed a 
comparativee framework to contrast developmental phases in the Dutch housing policy and test 
thee validity of convergence theory (Donnison, 1967), with six other West European countries. 
Theirr explorative work, describes the housing outcomes of different demographic, market and 
institutionall  interactions in each country. Their VROM sponsored study partly intended to 
generatee theories of explanation and contribute towards the convergence-divergence debate in 
Europeann housing studies (see Klienman, 1996:169-170, Doling, 1997:89-91). Whilst the 
outcomess of each housing system are concisely described, their generative processes are not 
fullyy explained (sf Boelhouwer and Van der Heijden, 1992:55). Nevertheless, whilst the 
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theoreticall  ambitions of the project were not achieved in 1992, work still continues in an 
explanatoryy direction (Van der Heijden, 2000). 

ExplanationExplanation via the civilizing process (Elias, J939) 

Movingg trom descriptive, explorative and contrastive historical studies of entire systems of 
housingg provision, we now move towards those investigating particular explanatory themes in 
Dutchh housing provision. First, studies focusing upon the consumption dimensions of housing 
provision. . 

Deben'ss historical study (1988) of housing consumption of the period 1850 tol969 follows 
thee influential German sociologist Elias, to focus on the control aspects of Dutch housing 
provision,, particularly to civilize, discipline and supervise the working class according to the 
standardss of housing reformers, landlords and management professionals. Deben's explorative 
andd descriptive study focuses upon the groups involved in civilizing working class residents, 
thee design standards for dwellings, the house rules, the interest of landlords in managing 
tenants,, and the wider circle of interests in housing provision and research. Threee periods are 
investigated,, divided according to the focus of behavioural change: behaviour of the family, 
correctt use of the dwelling and dwelling environment, and desirable interior decoration. 
Debenn uses a wide range of historical, qualitative material indicating desirable living 
standardss and rules, emanating from guides, congress reports, housing association rules, 
exhibitions,, tenancy rules, and journals. More recent work (Deben, 1993) examines the rules 
governingg tenancy between 1850 and 1980; again focusing on the civilizing intent of housing 
managerss upon working class residents. 

Theree are a variety of Dutch housing studies that examine gender relations in housing history, 
withh a primary focus upon consumption. Van Meijel, Renou, Van Schendden, Veneijer and 
Verlooo brought together a collection of perspectives on women, residential life and the built 
environmentt in 1982. Their book partly examines the economic relations of Dutch women in 
thee home, the standardisation of dwellings and living environments, and an analysis of family 
andd neighbourhood relations. 

Otherr historical contributions include De Regt (1984). She examines the system of early 
workingg class housing provision, with specific attention to its role in reinforcing certain 
genderr relations and roles. Further, Van Moorsel (1992) provides a detailed analysis of the 
rolee of women, as promoted by the Stichting Goed Wonen between 1946 and 1968. She 
coverss themes such as the separation of women in the home from men at work; provides an 
historicall  backgroundd to the system of housing provision (from 1850); and analyses the role of 
rationall  and phenomenological design concepts. In her book Power and Gender in Social 
MovementsMovements (1992) Verloo analyses the power relations and mechanisms influencing women's 
rolee in resident movements (action, reform and resistance) in Rotterdam and Nijmegen 
betweenn 1965 and 1985 and makes critical comments on the usefulness of the 'civilizing' 
theoryy of Elias. 
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ExplanationExplanation via piüarization and the passive welfare state 

AA substantial body of research, from political science, historical sociology and political 
economy,, has tried to explain the unique form and relations of the Dutch welfare state, which 
iss considered to be "much more a task of empirical research and associated theorising than a 
questt for statistical correlations " (Kersbergen and Becker, 1988:497). A number of 
explanatoryy concepts have been developed in the process: the theory of pillarization; the 
passivityy of the Christian democratic welfare with its principles of subsidiary welfare; the 
corporatistt model of decision-making and negotiated adjustment to change. 

Theree is only room here to mention a few key proponents, in order to provide a taste of this 
richrich conceptual work. A special section dealing with Dutch state theory and housing is 
providedd in section 7.4.2. Lijphart developed a theory of Dutch pilliarization (first in English) 
inn 1968, prompting lively debate and analysis on the peculiar nature of the Dutch state 
(Daalder,, 1989, Schuyt and Van der Veen, 1986, Stuurman, 1983) via the: 

pillarisationpillarisation of its society and as a consequence of this extraordinary political 
influenceinfluence of the church and religion. This in turn favoured the predominance of 
paternalistpaternalist Christian - in particular catholic - social doctrine of social policy. 
'Caring''Caring' for the 'the weak', for the victims of unemployment or sickness, 
thereforetherefore has been a central political and ideological issue (Kersbergen and 
Becker,Becker, 1988:495). 

Daalderr (1989) emphasizes the importance of political and institutional coalitions, which 
channelledd collective savings via non-state organisations for the delivery of the social goods 
andd services. 

AA pattern first sent in the equal financing of public and religious schools after 
1917,1917, was thus extended to many social sectors, including social insurance, 
healthhealth care and many other forms of culture and recreation. Such a process has 
beenbeen reinforced by the Dutch bureaucracy itself...their joint activities implied a 
strongstrong upward pressure for government expenditures and services. (Daalder, 
1989:15-16) 1989:15-16) 

Fromm this vantage point, contemporary corporatisation and passivity in the Dutch welfare 
statee have been explored (Van Kersbergen and Verbeek, 1997, Van Kersbergen, 1991, 
Daalder,, 1989, Therborne, 1989, Van Kerbergen and Becker, 1988). It is considered that de-
pillarisationn and declining economic prospects are the causal mechanisms eroding paternalism 
andd reshaping welfare politics today (Kersbergen and Becker, 1988:496). In their empirical 
studyy of different sectors of the Dutch welfare state, Visser and Hemerijck (1997) examined 
dynamicc forms of corporatism defining wage policy (regained), social security (unrestrained) 
andd labour market policies (truncated) over the past 15 years. They argue that corporatist 
transformationn within different sectors of policy can be explained in terms of their differing 
levelss of societal support and institutional integration (Visser and Hemerijck, 1997:183). 
Whilstt this conceptualisation is interesting it remains largely disconnected from empirical 
researchh on the housing sector. 

Salett (1999, 1994,1987) is one of few urban sociologists to examine recent shifts in housing 
policy,, with explicit reference to the peculiar Dutch state and unique structure of housing 
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provision.. In brief, he characterises the Dutch welfare state as comprising interdependent 
governmentt and non-government organisations, which have emerged trom religious and 
ideologicall  social pillars of Dutch society in the early 20th century. Salet (1999) applies an 
institutionalinstitutional approach to examine regime shifts in Dutch housing policy since the 1980s. He 
highlightss the private nature of Dutch social housing providers, which nevertheless, function 
inn a highly regulated environment. This relationship has sheltered housing providers from 
bothh the demands of consumers and competition from alternative providers. Of specific 
interestt is Salet's interpretation of recent changes in the various institutions, norms and rules 
governingg housing policy, resulting in a move away from direct intervention towards a new 
balancee in public-private relations that places more emphasis on self regulation and 
entrepreneurship.. With these changes, Dutch social housing has emerged as a more resilient 
sectorr when compared with other European countries. However, social policies promoting 
affordabilityy and social integration may become more difficult to sustain. 

Politicall  economy has not dominated explanations in Dutch housing history, as is the case in 
Australia.. However there are a number of studies and the work by Nycolaas (1974) provides 
ann early example. He places the history of housing and related policy within the dynamic 
processs of capital formation, labour relations, rent politics and economic crises from the mid 
19thh century to the 1970s. Nycolaas argues that governments have successively failed to 
withdraww support from the financial relations of production and consumption, preventing 
'normal'' market relations from establishing. Further the involvement of central government in 
housingg production was significant, via various incentives, grants and contributions, to ensure 
aa flow of investment in the housing sector. During periods of economic recovery, government 
supportt for the housing sector diminished, as part of the drive to achieve 'normal' market 
relations s 

DifferenceDifference and change at the local and regional level 

Movingg from broad theories explaining the Dutch nation state, a number of enlightening 
studiess focus on uneven development, examining the underlying social structures that have 
generatedgenerated difference and change at the local and regional level. The following research 
demonstratess that such 'small scale' research can provide theoretically rigorous and spatially 
sensitivee explanations for different housing and urban forms. 

Jurrienss (1981) examines the role housing organisations played in producing a system of 
sociall  control amongst mine workers in the Southern province of Limburg. Local Catholic 
patricianss played a moderating role, establishing housing associations which reinforced 
solidarityy between the church and industry that were able to exert effective control over the 
sociall  lives and habits of mine workers. The associations united Christian principles with the 
achievementt of adequate housing, reinforced by the authoritarian and hierarchical position of 
thee priest and industrial powerr of mine management. Their housing policies and programs 
preventedd concentrations of workers in cities from forming a large organised proletariat, by 
isolatingg them into small colonies and retaining the familiar village form. 

Whilstt not exclusively focusing on housing per se, Terhorst and Van de Ven (1997) postulate 
andd provide evidence for the causal mechanisms generating divergence and change in the 
urbann 'trajectories' of Amsterdam and Brussels. Their theory rests on the different definition 
andd interaction of specific rules of the state: territorial, fiscal and franchise over time and 
space,, with particular emphasis on the property rights governing the collective or private 
characterr of urban development. The authors examine consecutive regimes, from the 18 to 
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thee 20 century, comparing, amongst other themes, the structure of housing provision in each 
city.. Commodified and privatised housing in sprawling and fragmented Brussels is contrasted 
withh collectively organised social housing in consolidated Amsterdam. Abstracting from 
extensivee concrete research, Terhorst and Van de Ven argue that divergence is plausibly 
explainedd by the cumulative effect of the different packaging of rules governing property 
rightsrights that regulate public access to social and material goods. 

7.3.22 A Critica l Evaluation of Explanatory Progress 

Thee above review highlights the very different pathways to various explanations of Dutch 
housingg history. It has been argued above mat empiricism and muted positivism currently 
dominatee Dutch housing studies. Further, there is little dialogue or debate between the 
differentt disciplines examining housing provision. Historical explanations have been 
conceptuallyy and thematically fragmented, applying very different units of analysis, from 
ideologicall  categories to social pillars, social class to demographic cohorts. Consequently, 
postulatedd explanations are diverse and include: a response of housing shortages; need to 
generatee employment; lack of private capital; threat of social unrest; inadequacy of private 
philanthropy;; dominance of certain professions; ideology of government coalitions; rational 
preferencee of households; demands of political constituencies; weakness of the socialist 
movement;; performance of associations and proactive local government involvement. 

Amongstt these diverse factors are several over arching explanations that permeate historical 
housingg studies. Most common is the idea of state led, trigger-response to the prolonged 
shortagee of housing, especially after WWII (Boelhouwer, Van der Heijden and Priemus, 
1990)) and, secondly the constant struggle for 'normal' market relations (Van der Schaar, 
1998,, Nycolaas, 1974) in 'abnormal' market conditions. Thirdly the form of provision, via 
non-profitt housing associations, is often attributed to the strongly pillarized nature of Dutch 
societyy (Terhorst and Van de Ven, 1997, Murie and Priemus, 1994), the erosion of which is 
underminingg the traditional power blocks engaged in welfare provision (Salet, 1999). A 
numberr of policy watersheds are regularly identified: the Great Depression, World War II, the 
monetaryy crisis and oil price shocks followed by the fiscally austere climate of the 1980s. 
Whilstt these events may indeed be important, they are common to many western countries. 
Indeed,, more explicit attention may pin down their actual role in defining the unique Dutch 
housingg solution. 

Yet,, by far the most prominent mode of explanation in Dutch housing studies is not 
explanationn at all, but normative description, grounded in the traditions of empiricism and 
pragmatism.. Research that models and predicts the operation of regulatory instruments, rather 
thann provide a critical explanation of them, sits comfortably in the main stream. Yet, a number 
off  assumptions remain unchallenged in this 'objective' empirical work, particularly the 
equilibriumm thesis that casts the central state in a normative and corrective economic role and 
thee emphasis upon national aggregates that hide regional and local variations in housing 
provision. . 

Withh few exceptions international sociological debates concerning urban and housing 
phenomenaa have only been given marginal attention (sf. convergence, state theory, 
structure/agency,, locality studies, regulation theory and post modernist critique) and the 
causall  mechanisms underlying housing transformation are buried beneath policy debate or 
obscuredd by empiricism. 
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733 J A Possible Explanation for  Progress in Dutch Housing Studies 

Ass outlined above, the dominant field of housing studies in The Netherlands differs markedly 
fromm its Anglo-European counterpart. The empirical, contrastive and predictive modes of 
explanation,, have dominated Dutch housing studies for the past 25 years. Why is this so? The 
followingg points provide a partial explanation. 

Firstly,, housing is widely perceived as a 'technical' rather than 'scientific' field of study. 
Fromm its earliest beginnings, the motivation for the Dutch housing solution of social housing 
provisionn was driven by a number of professions in the civic arena, namely medicine, 
engineering,, architecture and social work. Within academia, alongside engineering and 
architecture,, housing emerged as a self contained field (such as health, education and 
transportation),, to professionalize the large housing association sector. Secondly, via key 
researchh institutions, set apart from the social sciences, Dutch housing research has taken a 
moree pragmatic course, responding to the housing shortage and later, the demands of urban 
renewall  and housing choice. Independent from European intellectual movements, such 
housingg studies have given prominence to the functional concerns of the state and become 
firmlyy embedded in policy studies. Thus, analysis tends to focus upon various government 
subsidiess and other forms of intervention, which maintain stable rates of supply and minimise 
risksrisks for the private housing market. Even international research maintains a strong policy 
outcomess focus, perhaps neglecting the driving forces that have shaped distinctly different 
formss of housing provision across Europe. The generative mechanism may be the power-
sharingg model of corporatist governance that exists between academia, housing providers and 
thee central state facilitating a more constructive, consensual dialogue in the policymaking 
process.. Senior researchers double as policy advisors and the roles are often interchanged. 

Onn the other hand the Dutch social sciences (economics, sociology, political science and 
geography)) have to some degree, ignored housing as a field of study for a range of reasons. 
Theyy have viewed housing as an object of study that belongs to the realm of policy research. 
Fromm this perspective, the Dutch system of social housing was merely considered as an 
aberrationn of market forces, a product of government policy and electoral politics. Only a few 
researcherss perceived the Dutch housing solution to be embedded in and contributing towards 
thee emergent social relations and power structures of Dutch society. 

Thus,, explanation for this unique form of provision, established for more than 100 years, has 
nott benefited from lively theoretical debate and a critical approach to housing studies has 
barelyy emerged. 

150 0 



7.44 Postulating a Model of Causality in Dutch Housing Provision 

Fromm a realist ontological vantage point, it is considered that more attention is required to 
teasetease the generative processes from their actual outcomes and events, thus abstracting the 
causall  mechanisms from the substantial, existing body of descriptive, historical work. 

Causall  mechanisms are postulated to exist in the packaging of key relations of housing 
provision,, which operate under dynamic contingent conditions. These relations concern the 
geo-historicall  definition of the property relations influencing housing development, 
investmentt and savings mechanisms, and welfare and labour relations influencing capacity to 
payy for housing services, as contended in Chapter 5. How these relations are contingently 
definedd and packaged (accidentally or intentionally) is considered to be of generative 
significancee in promoting specific housing solutions. 

Yett housing provision is a long term, cumulative and path dependent process, which is 
embeddedd in the structures of society (including state and market structures) and subject to 
unpredictablee contingent conditions. Change is rarely attributable to single causes and the 
relationshipp between cause and effect rarely straightforward, immediate or observable. 
Changess take time to mediate the system of provision, which comprises many different related 
componentss subject to influences outside the housing system itself. 

Thuss any explanatory study must look far back into history, to examine the various phases in 
housingg development and abstract both the necessary and contingent relations. For this reason 
thiss study examines aspects of housingg provision prior the development of the Dutch housing 
solutionn (from the mid 194*1 century) to the present day. A number of phases within this long 
trajectoryy have been defined, to enable contrastive analysis between different 'packages*  of 
keyy relations in their contingent context. These phases are outlined in section 7.4.1 and briefly 
illustratedd by Figure 7.1. Further, specific attention is given to the unique and dynamic nature 
off  the Dutch state with its roots in pillarisation, corporatism and a Christian Democratic 
subsidiaryy welfare state, and a discussion of these concepts consequently takes place in 
Sectionn 7.4.2. 

7.4.11 Defining Periods for  Analysis 

Specificc to the case, it is contended that a number of phases can bee derived from die shifting 
off  contingently defined relations of housing provision. Each phase comprises several 
periods::  adaptation, coherence and crises. Coherencee can be said to occur when key 
property,, investment/savings and labour/welfare relations sustain, alongside contingent 
conditions,, a succinct and relatively stable form of provision. Given the conflict ridden and 
crisess prone nature of capitalism, it is easy to imagine that a neat functional fit, between a 
particularr form of housing provision and the broader political economy, may only exist for 
shortt periods. Thus periods of coherence are followed by periods of crisis, which may in turn 
leadd to a period of adaptation. Adaptation enables production to re-establish and is evident via 
thee initiation of new practices, ideas and institutions. Adaptation may precede another, albeit 
temporaryy period of coherence. Based on this definition, the following division of Dutch 
housingg history is proposed: 
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FirstFirst  phase: Laissez-faire liberalism in crisis 1848-1889 

Wee cannot begin to understand the Dutch housing solution by merely examining founding 
legislationn or periods of high production. Given the path dependency of any housing history, 
wee must look to the social relations and conditions from which the solution has emerged. For 
thiss reason, an appreciation of the 19th century conditions of constrained development under 
laissez-fairee capitalism in an industrialising economy, is essential alongside an understanding 
off  the pre-industrial nature of Dutch urban political economy. 

Thus,, the first phase for examination begins in the mid 19th century. This is characterised by 
highlyy commodified capitalist relations of housing provision in urban areas, involving the 
exploitationn of land, construction and letting of dwellings in a time of economic restructuring 
(fromm agrarian and mercantile to industrial economy). The efficacy of economic liberalism is 
questionedd under conditions of severe land and housing market scarcity, generated by 
constraintss on city expansion, private ownership of land and dwellings and mass urban 
migration,, which resulted in speculation, low building standards, overcrowding and exorbitant 
rents. . 

Thee laws of laissez-faire liberalism and sanctity of private property rights, once upheld by 
religiouss ethics and guarded by the landed gentry, were gradually undermined by various 
initiativess in the civic and industrial sectors. Expanded electoral franchise and unionisation of 
industriall  workers provided vehicles and voices for reform. New players challenged the 
existingg monopoly capitalists, which had controlled municipal chambers, and fed a growing 
movementt to ameliorate the worst excesses of the housing crises. 

SecondSecond phase: Foundations for change in a turbulent context 1891-1933 

Thee foundations of the Dutch housing solution emerged following a period of housing crises, 
civicc protest and a broad based movement for reform in cities but did not produce significant 
numberss of social houses nor contribute greatly to production. 

Nevertheless,, an important building block was the redefinition of public property rights, 
enablingg the municipalities to intervene (expropriate, designate land use and dispose) amongst 
dispersedd private land owners operating in a highly commodified land market and dispose of 
suitablyy developed land to private entrepreneurs for the expansion and renewal of their cities. 
Suchh extensive property rights were legitimate in a climate of urban dilapidation, crisis in 
capitall  accumulation and threatening health and social conditions. Municipal land 
developmentt removed the most risky phase of development from the hands of the private 
sectorr and increased the certainty of development outcomes. The establishment of municipal 
landd companies absorbed the risks associated with land development and avoided the delays, 
uncertaintyy and non-co-operation of speculative private development. 

Thee dearth of private investment was to be addressed by the provision of central government 
loanss and various subsidies to approved non-profit associations and municipal housing 
companies.. Government loans were set at market rates for a fifty-year term. Loan terms were 
preferablee to the private sector: being secured by the government delivered a lower interest 
ratee and the term was twenty years longer. With the standardisation and enforcement of 
buildingg standards, Gerry building was outlawed and thus a further risk to long term housing 
investmentt was minimised. Building standards ensured that dwellings constructed would 
generatee rents through out the fifty year term of the mortgage. 
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Approvedd housing associations were perceived as legitimate beneficiaries of favourable land 
andd capital provisions, as they were willing to develop and firmly manage affordable housing 
forr low-income workers and their families to reproduce a healthy, harmonious, wage 
competitivee labour force. These organisations pioneered the pillarized empires of welfare 
provisionn and social control, emerging from a divided but tolerant multi-faith constituency. 
Calvinistt opposition to subsidising private enterprise was whittled away by establishing social 
taskss for approved recipients (private Housing Associations), and channelling surpluses to a 
'deserving'' cause. . 

Onlyy in extreme economic conditions did these measures prove insufficient to continue high 
levelss of housing production. These conditions persisted until a global economic crisis 
drasticallyy curtailed the flow of private investment into many sectors of the Dutch economy, 
includingg housing construction. With interest rates rising and governments demanding the 
repaymentt of earlier subsidies, social housing associations were fast approaching financial 
ruinn and various measures were being called for to adapt to the new economic conditions. 

ThirdThird  phase: Recovery and acceleration of the Dutch solution: 1934-1983 

Thiss phase begins with a period of adaptation and modification. To prevent insolvency of 
associations,, the Dutch government ensured the financial continuity of associations by 
providingg advances to pay interest on government loans. Private investment in the housing 
sectorr continued to fall away and was only later secured by central government subsidy. 

Wartimee and German occupation introduced an entirely new set of political, economic and 
housingg conditions. The construction sector is resuscitated by the re-emergence of social 
housingg production; this time with governments commissioning the development of large 
sociall  housing estates via municipal housing corporations and associations. In 1947, the 
centrall  government regulates to force associations to manage their own finances more closely 
andd establish emergency reserves to be managed by municipalities, giving the latter 
substantiall  control over new investments. 

Citiess such as Amsterdam and Rotterdam, with powerful municipal housing companies and a 
growingg constituency of social renters, lobbied to increase their share of rental production. 
Duringg this period, the public property rights and development capacities of municipalities59 

weree fully exploited, leading to the redevelopment of large inner city areas and creation of 
neww suburbs. New production techniques were employed to minimise labour costs, maximise 
outputt and address overt demand. From these subsidised and increasingly regulated producer 
relationss emerged a sizeable and moderately well off constituency that came to enjoy 
affordablee and secure tenancy. During this period, the Dutch social housing solution has 
reachedd its zenith. 

Inevitably,, inflation increased building costs, which demanded higher rents, exploitation or 
subjectt subsidies. Whilst attempts to tax wealthy tenants in low rental dwellings failed, new 
financingg mechanisms were introduced, such as the Dynamic Cost priced method to curtail 
governmentt outlays and spread them out over a longer period Yet the costs of this 'ideal' 
systemm radically escalated during unanticipated periods of rapidly declining inflation. 

55 Municipal housing companies provided an important vehicle for  the implementation of local government 
housingg aspirations. Legislation drastically changed their  privileged position in 196S. 
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Byy the end of this phase, government budgets and continuing subsidy mechanisms came 
underr increasing scrutiny. Fraudulent activities by some associations reduced political support 
forr the associations. Dynamic methods of subsidy and various other schemes are presented as 
costlyy and open endedd in an austere financial climate favouring deregulation. This time the 
reformerss were not calling for a traditional solution to the growing housing crises, but rather 
radicall  adaptation to save it. 

FourthFourth  phase: Securing 'independent' relations for land development, finance and 
individualizationindividualization 1984-2000 

Inn the fourth, most recent phase radical changes have been introduced, shifting the political 
andd financial risks away from governments towards social housing providers, banks and 
tenants.. Government lending for social housing has all but ceased. Object subsidies have 
sharplyy declined. Housing associations must finance their production directly via the capital 
market.. Further, they must generate profits and consume reserves 'internally' to be able to 
buildd non-profit social housing. 

Too attract private investment into housing production, the central government announced new 
buildingg locations, inviting and providing more certainty to non-government for profit players 
inn the land market. This inadvertently led to speculation and escalating land prices, weakening 
municipall  control in co-operative development negotiations. Further, increasing rents, 
favourablee tax incentives, and generous access to credit enticed large numbers of moderate 
incomee households away from the 'protective' fold of social rental, into home ownershipp for 
thee first time in Dutch housing history. 

Todayy the housing related welfare of many Dutch households is in the hands of contribution 
basedd social insurance, individual rent subsidies and more liberalised labour, mortgage, land 
andd housing markets. This new period of coherence is far from the protective sometimes-
exploitativee constraints of producer and tenancy politics. In this context, new relations of 
housingg provision have emerged, with the housing, employment and mortgage markets 
playingg an increasing and interdependent role in the individualisation of risk and wealth in 
Dutchh society. Whilst need is strong, housing production has slowed considerably in both the 
ownershipp and social housing sectors. In an economy approaching recession, some housing 
commentatorss suggest we are resting on the cusp of yet another crises, this time affecting 
indebtedd homeowners dependent on two incomes. 
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FigureFigure 7.1 Phases in the Dutch housing solution: adaptation, coherence and crisis 
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7.4.22 Theorising the role of the state in the Dutch housing solution 

Scarcee research has been undertaken in Dutch bousing studies that specifically theorises the 
rolee of the state in housing provision (with the exception of those authors mentioned in 
sectionn 7.3.1 Salet, 1999, 1994, Terhorst and Van de Ven, 1997, Jurriens, 1991, Nycolaas, 
1974,, which go far beyond policy research). For this reason, it is worth returning to 
explanationss of the Dutch state in general, which have emphasised the importance of 
pillarisationn in the development of welfare services in this country. As with many other 
aspectss of social life, including education, health, and the media, the effect of pillarisation on 
thee architecture of housing provision from the early 20th century has been profound. 

Stuurmann (1983) critically applies and revises Lijphart's (1968) theory ofpillarization and it's 
influencee on the development of the Dutch welfare state from 1750-1920. He outlines the 
developmentss in historical materialist terms, from an oligarchic-mercantile-protestant and 
aristocraticc Republic to the modern Dutch welfare state. This shift is explained as a process of 
transformationn across existing social, economic and political structures through changing 
modess of capital accumulation, forced by modem industrial capitalism. Class and sexual 
strugglee are just two of many factors influencing the development of the modern Dutch state 
andd social structure. 

Importantlyy 20th century conflicts were filtered though the pillars of Dutch society: Protestant, 
Catholic,, Socialist and Liberals. Between 1900 and 1965, these pillars provided a mechanism 
off  social control, identity and pacification and this division stymied the incursion of a unified 
socialistt doctrine. Nevertheless, it was also an unseen and unintended consequence of 
differentt socio-political conflicts between liberals and conservatives, workers and capital, men 
andd women, which after 1920 gave The Netherlands political and social stability and a liberal-
confessionall  state. 

Swedishh policy scientist Goran Therborn (1989) is one of few international researchers to 
recognisee the specific form of welfare provision under the pillarized Dutch state. He charts 
thee relationship between the state, labour movement and church from 1830, and the origins of 
welfaree pillarization through various struggles including the financing of denominational 
schools,, divisions in the trade union movement, and development of confessional parties. 
Accordingg to Therborn, this institutional groundwork led to the emergence of the subsidiary 
welfaree state and the passive role of both the labour movement and the state in direct welfare 
provisionn (ibid, 1989:106). 

Whilstt Lijpardt, Stuurman and Therborn have little to say about housing policy, their analysis 
cann contribute much to our understanding of the pillarized origins of housing associations and 
whyy Catholic, Protestant and later socialist housing associations came into being with 
privilegedd access to government loans for the construction of rental housing. 

Yett the grip of pillarisation has weakened since the mid 1960s and thus, we need other 
theoriess based on more recent shifts in history to progress our understanding of relations 
betweenn the state and the Dutch housing solution. Recently, both empirical and theoretical 
researchh on this topic has flourished in the field of political science. With Uwe Becker (1988), 
Espingg Anderson (1992) and Verbeek (1997) political scientist Kees Van Kersbergen has 
developedd an approach from a substantial body of concrete research and abstraction. He 
arguess that Christian democracy has led to the development of A passive welfare state, lacking 
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thee explicit commitment to collective services and full employment that tends to characterize 
moree social democratic welfare states (1992:193). Christian democracy depends on market 
forcess to create employment and distribute income. The state merely redistributes the benefits, 
reinforcingg traditional notions of family, social harmony, and the principle of subsidiarity in 
welfaree participation. 

Recentlyy (1997:258) Kersbergen, with Hemerijk, has attempted to explain recent reforms in 
thee Dutch welfare state from the perspective of contingent conditions and institutional 
legacieslegacies that have enabled policy makers to alter the 'rules of the game' during the 1980s and 
1990s.. They argue that researchers must be sensitive to change, rather than hold on 
persistentlyy to notions of path dependency, lock-in, and electoral hazard (ibid: 1997:263). 
Accordingly,, the complex dialectic between corporatist negotiated adjustment and welfare 
reformm can best be understood: 

byby studying the interaction between the rules of the game of social policy-
makingmaking (institutions); the characteristics of particular social programmes 
(policies);(policies); and the political systems (politics) (ibid, 1997:259). 

Off  course, many theories are coloured by the stable from which they come. The theories 
abovee emanate from the discipline of political science. Towards a more inter-disciplinary 
perspective,, the work of economic and political geographers Terhorst and Van der Ven (1997, 
1995)) is of special interest and relevance. The authors emphasize the distinctiveness of the 
Dutchh state, which exists in a very open economy dominated by trade, transport and 
agriculture,, where the central state is highly dependent on national institutions to promote 
growthh and distribution (pension funds, housing associations). For this reason, the fiscal 
relationshipp between central and local governments is extremely centralised, through which 
particularr forms of housing and urban form can be promoted via various laws, policies, 
programss and schemes. 

Inn 1997, Terhorst and Van de Ven proposed a more complex and integrated notion of a 
dynamicc state structure to explain divergence and change in urban and housing outcomes 
betweenn the 18th and 20th century. In abstract terms, the state consists of territorial, tax and 
electorall  rules that vary over space and time to influence urban development outcomes. To 
testt their claim, they examined a number of phases in Amsterdam's history since 1830, during 
whichh the state took on a contrasting character, defined by the interrelations of the 
contingentlyy defined state structures. The researchers presented an immensely detailed case 
studyy of various regimes and the crises that divided them, to illustrate the influence of the 
changingg structure of the state upon Amsterdam's development. A much-reduced version of 
theirr findings is provided in Table 7.3. The Table, although concise, betrays the dynamism of 
periodss of coherence and crises they depict 

Too conclude, a number of ideas and concepts developed in state theory - outside housing 
studiess - provide fruitful insights towards an understanding of the states role in housing in The 
Netherlands.. These include theories of pillarisation, the passive corporatist welfare state and 
thee nature of relations between the national economy and the local and central state. These 
theoriess provide clues for the different role the Dutch state plays in housing, with regards to 
landd development, the channelling of individual and collective savings and the relationship 
betweenn wages and housing costs. Further, the important role of the larger Dutch 
municipalitiess such as Amsterdam and Rotterdam in tandem with the central state in 
promotingg the land lease system and municipal social housing is of particular relevance. 
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Bothh Teriiorst and Van de Ven (1997) and Australian housing researcher Dalton (1999) are 
concernedd with the dynamic reconfiguration of the state when defining different phases in 
housingg history; yet differ markedly in terms of their definition of the state and its causal role 
inn housing provision (see Dalton, 1999:86 and Chapter 6, Table 6.3). This is not only due to 
thee different nature of the state relations in The Netherlands and Australia, but also differing 
notionss of causal relations underpinning state action. A sharp 'local*  contrast can be made 
betweenn Terhorst and Van dc Ven's rules of the state with state centred work of planning 
theoristss Faludi and Van der Valkk (1994). The latter emphasize the role and position of 
planningg professionals in chains of decision-making affecting policy formation, within a 
dominantt self-preserving doctrine. In contrast, Terhorst and Van de Ven perceive the state as 
beingg embedded in the power structure of the social relations of society, and reflected in its 
electoral,, fiscal and territorial rules. From this perspective, they place more emphasis on 
relevantt influences shaping the very nature of the state in order to understand its role in urban 
andd housing development. 
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7.55 Analysis and Contrast of Different Phases in the Dutch Housing 
Solution n 

Ratherr than a housing policy centred basis for periodisation, this analysis divides housing 
historyy according to shifts in the core features of the housing solution as identified in 
sectionn 7.3 and 7.4. This division follows the dynamics of change, from adaptation and 
coherencee to crisis and broadens the focus to include non-policy influences affecting 
production,, exchange and consumption. For this reason, there will always be debate over the 
precisee division of the chosen periods. When did adaptation actually begin? When did crisis 
leadd to an end of coherence? I welcome this debate, but stress that the basis for definition is 
uponn change in key relationships influencing housing provision, and these are not directly 
reflectedd in the ebb and flow of housing outcomes or specific events. Thus the Depression, 
postt war recovery and golden age of Dutch housing provision have not been designated as 
distinctt or complete phases. 

Thee goal is to reach an empirically plausible explanation for the Dutch 'solution' of compact, 
sociall  rented housing as a prominent but receding feature of housing provision in the 20' 
century.. To summarise, the main features of the proposed explanatory model are strategic 
historicall  analysis, contrasting different phases in the development of the housing solution and 
examiningg the process of adaptation, coherence and crisis, with attention to the contingent 
definitionn of property, savings/investment and labour and welfare relations. Moving forward 
withh this proposed approach, the following questions help to focus of analysis in each phase 
ass proposed in section 7.4.1: 

HowHow were the property relations contingently defined during each phase of development in Dutch 
housinghousing provision? How did this definition influence the development of land for housing? 

HowHow were the savines and investment relations contingently defined during each phase of development 
inin Dutch housing provision? How did this definition influence investment and production production of dwellings? 

HowHow were the labour and welfare relations contingently defined during each phase of development in 
DutchDutch housing provision? How did this definition influence the consumption of housing? 

HowHow did property, savings and investment, and labour labour and welfare welfare relations interact with each other 
andand endogenous factors in each phase to influence the mode ofhousine provision? 

Thee following sub-sections analyse four cumulative phases in Dutch housing history, 
illustratingg the postulate above, which have cumulatively contributed towards the 
developmentt of the Dutch housing solution. 
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7.5.11 Housing relations under  conditions of economic liberalism 1848-1889 

OutlineOutline of key events and housing outcomes 

Thee last half of the 19th century provided an important pretext for the development of the 
Dutchh housing solution. Industrialisation and economic growth offered the prospect of work 
too many in the depressed agricultural sector. This new mode of accumulation required a 
differentt set of urban conditions including the expansion of industrial and residential areas 
andd the development of related infrastructure such as roads and canals. 

Theree were a variety of housing outcomes produced during this period. Namely petty 
landlordismm (renting of single rooms in a larger dwelling), speculative market rental housing, 
philanthropicc rental housing, non-profit ownership and rental dwellings provided by workers 
associations,, and a small number of paternalistic housing initiatives undertaken by 
industrialists. . 

Towardss the end of a period of urban-based economic growth, a growing professional and 
industriall  elite and an increasingly organised working class were in conflict with the 
establishedd landed gentry and merchants who controlled municipal chambers. Uncoordinated 
privatee land ownership and speculative investment were incapable of providing adequate 
housingg at a reasonable cost, threatening not only people's health and reproductive labour 
conditionss but also city growth, curtailing efforts to harness the new industrial economy. 

Economicc liberalism and entrenched land and development interests, could not ameliorate the 
threateningg health and housing conditions of the new urban working class. In the last quarter 
off  the 19th century the agricultural depression pushed many labourers to the cities in search of 
paidd work and housing conditions reached a crises point. 

Thee following Table provides a selection of key events during this period. 

LateLate industrialisation attracts rural workers to cities. 1850s 
SlowSlow city migration. Insufficient housing, overcrowding and poor health and living conditions 1850s -
amongstamongst productive workforce. 
FewFew industrialists build housing for their workforce. 1850-
FirstFirst  mortgage banks promote investment in housing, time of speculation and jerry building. 1860s 
FiscalFiscal reforms reducing reducing reliance on local tax base 1865, 1897 
DebateDebate over the development of agricultural land land and the role of municipalities in infrastructure 1873 
LawLaw permitting development of land beyond city walls 1874 
AgriculturalAgricultural  depression, massive inflow of labourers to cities. 1878 -1895 
FreeFree unions possible possible for the first time 1886 
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ExamplesExamples of coherent relations, contingently defined during the period of emergence 

ContingentlyContingently defined property relations 

Withh the threat of city invaders long gone and their function as tax barriers60 diluted by central 
governmentt fiscal reforms, the walls and moats that surrounded newly industrialising cities 
becamee a tight girdle constraining development during the new era of industrialisation. The 
residentss of walled cities were literally becoming hemmed in, forced to reside in cellars, back 
too back and other infil l dwellings, and single rooms subdivided from once larger dwellings 
(Nycolaas,, 1974:16). It became widely accepted that claustrophobic and damp living 
conditionss exacerbated the relatively high infant mortality and short life expectancy of city 
dwellerss in Holland, Zeeland and Utrecht (Van Beusekom, 1955:23). 

Inn cities such as Amsterdam, the influx of job seekers only exacerbated over crowding, 
worseningg the threat to health and indeed property values. Infil l development consumed 
productivee gardens and other available spaces. After 1865 development jumped the defence 
wallss and moat surrounding the city. Whilst the elite hankered for more exclusive and 
luxuriouss living quarters, the prospect of higher density housing development was more 
lucrativee for developers and landlords.61 Speculators turned to even higher density 
developmentss for their profits, yet their cost cutting and Gerry building techniques 
underminedd the quality of dwellings. 

Inn 1874 the central government enacted a law permitting the destruction of city walls.62 

Municipall  mergers and annexations were also permitted, allowing the expansion of formerly 
constrainedd and overcrowded cities. Yet local authorities were at first reluctant to engage in an 
activee land policy and in particular, to encroach upon existing private property. Many were 
stilll  controlled by the established landed gentry; electoral reforms were yet to come. Thus, by 
thee 1890s many of the problems of poor development standards and dilapidation remained. 
Onlyy a small number of larger cities asserted (albeit weakly) their authority, stipulating 
requiredd street plans and building envelopes. Amsterdam chose to pursue an active land 
bankingg policy, purchasing strips of agricultural land on the periphery of the city and using 
theirr own land holdings to negotiate standards and conditions with building developers. 
However,, the implementation of planning aspirations relied upon the tickle construction 
industry. . 

Thee cost of infrastructure provision, diffuse land ownership and the structure of the municipal 
taxx base was a major impediment to the development of land around cities. A national 
campaignn to permit the forced reclamation of private land and development of infrastructure 
byy municipalities, and ensure more spacious streets, plains and parks, was fought in 1882 
(Vann Beusekom, 1955:28-29). The local tax burden was significantly reduced by fiscal 
centralisation,, which allocated revenue on a per capita basis, rather than property values. 

600 In 1865 the local 'octrois' was abolished and later fiscal centralisation made municipal governments less 
dependentt upon various indirect taxes (see Terhorst and Van de Ven, 1997 for an extensive discussion on the 
processs of fiscal change shifting local dependence upon regressive tax bases). 

Itt was argued in municipal chambers that more housing for lower income groups would permit upward 
mobilityy and allow vacated unsanitary dwellings to be disposed of. 
622 Known as the Vestingswet, implementation of this law remained subject to influence of important local 
contingencies,, including the power of local military circles that argued the continued necessity of walls and 
moatss for defence purposes. Few walled cities remain, notably Naarden, where such lobbies successfully posed 
forcefull  argumentation (M. Wagenaar, 2003) 
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ContingentlyContingently defined savings and investment relations 

Byy the mid 19 century, Dutch savings and institutional investments favoured land, mortgage, 
andd foreign bond investments. These were channelled by financial practices arising from years 
off  Napoleonic rule in the previous century. As capital shifted from the depressed agricultural 
sectorr during the mid 19th century, it flowed into mortgages to support the speculative housing 
markett in various cities. 

Cateringg to these investors, a number of mortgage banks established in the 1860s and readily 
issuedd 30-year mortgages at market interest rates, promoting lucrative speculation and 
attractingg investors from a range of non-housing backgrounds. As credit flowed into a tight 
landd and housing market, urban land prices soared and exorbitant rents were demanded from 
tenantss in the poorest quality dwellings (Searing, 1993). In the major cities, investors 
maximisedd profits from expensive land by commissioning the construction of high density, 
loww quality buildings known as revolutiebouw (Nycolaas, 1974:23-4). These buildings were 
substantial,, fillin g entire parcels of land and up to six storeys high. Apartments were let at 
exorbitantt market rents in a tight housing market (Grinburg, 1982:21-22). 

Ass an alternative to these exploitative relations of private tenancy, some workers established 
buildingg co-operatives during the 1860s and 1870s, to generate savings and channel them into 
loanss for home purchase. Yet as the cost off  ownership relative to savings became prohibitive, 
thee goal was switched to the development of rental co-operatives for members (Nycolaas, 
1974:23). . 

Afterr 1870, investment in housing declined as more secure and profitable investments could 
bee made elsewhere. This led to a serious shortage of capital in the rental housing sector, which 
furtherr exacerbated overcrowding and dilapidation. Escalating housing demand, with the 
influxx of former agricultural workers, was almost totally unanswered, leading to extreme 
overcrowdingg and poor housing conditions. 

Whilstt economic liberalism was under question, a socialist alternative did not emerge. Typical 
initiativess to address the housing issue embraced capitalist relations of ownership, production 
andd consumption. Following the example of English housing activist and social reformer 
Octaviaa Hill , a small number of wealthy citizens invested capital for a modest return, to 
financee rental housing for workers. Such projects must be economically viable, with tenants 
payingg sufficient rent to permit a modest return on investment. Such relations of consumption 
weree considered to be in the best interests of the tenants, who would learn the discipline of 
workk and respect the value of good housing. Consequently the very poor and job seekers 
couldd not benefit from such schemes. Indeed, workers were to be civilised, improved and 
managedd and the unemployed were perceived as damaging elements (Nycolaas, 1974: 20-24, 
Deben,, 1993). 

Thee results of philanthropy were limited and on a small scale. Further, a small number of 
industrialistss experimented with ideal workers communities. Again this investment was totally 
inadequatee to meet the broad demand for workers housing. 
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ContingentlyContingently defined labour and welfare relations 

Priorr to mass industrialisation during the 1850s, for many the home was a place of work - for 
thee whole family. Without modern industrial techniques, hundreds of families worked for a 
distantt overseer at the kitchen table or on home looms. With their small incomes, they bought 
theirr daily provisions from the overseer's supplies. In addition to childcare and labour 
intensivee domestic duties, it was also common for women to undertake additional paid work 
inn the home: processing prawns, peas, beans, coffee, cigars and needle work. Women were in 
demandd as their wages were lower than for men (Van Schendden, 1982). These precarious 
andd exploitative labour and tenure conditions left little or no capacity for saving, nor any 
meanss to improve material conditions. 

Thee quality of the workplace, often still the home, and its effect on productivity was an issue 
off  primarily economic and health concern. Medical practitioners expressed this concern, as 
welll  as architects and engineers who called for improved urban design. In 1851 municipalities 
gainedd the right to make laws in the interest of public health and order (Gemeentewet). In 
18533 the Royal Institute for Engineers (of which King Willem III was amongst the board 
members)) promoted the adoption of standards for dwellings, specifying certain densities, 
streett widths, physical infrastructure, standards for construction techniques, which could 
promotee better light and air circulation. Yet without defining the means of implementation, 
thesee standards were of no immediate significance. Further, design standards of new 
dwellingss were of little relevance to those in existing hovels unable to afford better housing. 

Latee industrialisation brought not only economic restructuring, but enabled the growth of the 
workerss movement, which subsequently fuelled efforts to improve housing and tenure 
conditions.. As mentioned earlier, during the 1870s a small number of industrialists 
constructedd paternalistic communities, based on the ideal that a healthy and peaceful living 
environmentt would promote a more productive, managed workforce (Van Schendden, 1982). 

Manyy families rented single rooms, let from owners of larger dwellings and landlords in the 
rapidlyy constructed, low quality, speculative sector. Extreme scarcity of housing and 
agriculturall  decline ensured a supply of desperate tenants, with little choice but to pay a large 
proportionn of their new wages in rent or double up in small apartments, rooms and cellars. 
Constrainedd urban expansion compounded exploitative tenure relations and played a 
significantt role in the appalling housing conditions of the new urban worker. During this 
period,, housing the poor, sick and unemployed lay precariously in the hands of small petty 
landlordss reliant on rents for their own household income and old age security6 , and larger 
landlordss dependent on mortgage capital. Beyond housing, there were a small number of 
paternalisticc philanthropic institutions providing very basic shelter and care for the sick. 

Finally,, overcrowding in compact cities fostered diseases transmitted via air and water, to 
whichh no social class was immune. It became common knowledge that health conditions in 
Thee Netherlands were worse than elsewhere in Europe (Van Beusekom, 1955:23). The threat 
off  sickness was real and widespread. Elites demanded public intervention for protection. 
Lobbyingg for change were numerous public interest and professional associations such as 
medicall  practitioners, engineers and architects, arguing for a greater role of governments in 

633 Middl e class families purchased a dwelling and rented single rooms to generate savings and provide a form of 
oldd age income security. 
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securingg better living conditions. This message was strengthened by strikes and social unrest 
duringg the years 1889-1890. 

SynthesisingSynthesising key relations in their contingent context 

Towardss abstraction of the key causal mechanisms underlying change in forms of housing 
provision,, Figure 7.2 outlines the mode of capital accumulation under conditions of economic 
liberalism,, pinpointing areas of crises. 5 This mode of provision produced high density, low 
qualityy market rental housing generating profits for land developers, building constructors and 
rentall  income for petty and larger landlords. It synthesizes particular, contingently defined 
sociall  relations concerning property rights, investment and savings, and labour and welfare. 
Contingentt conditions sustaining this mode of capital accumulation included freehold 
propertyy right s providing collateral for mortgage loans, availability of 30year fixed rate 
loans,, scarcity of housing supply and a strong demand from immigrant families. Under 
conditionss of market scarcity, rents escalated. Tenants must wither pay or face eviction, and 
withh strong migration from agricultural areas an evicted tenant was easily replaced. 

Freehold d 
propertyy rights 

f. f. 

Circuitt of investment O O 
Circuitt of consumption 

Markett rents 
t . J J 

Private e 
landlord d 

Markett rate of 
interestt and 
Principle e 

Tenant t 

**•> > 
Housingg services _l 

FigureFigure 7.2 Abstraction of the flow of capital during economic liberalism (1848-1889) and relations subject to 
crises crises 

AA number of crises affecting key social relations sustaining this circuit of investment and 
consumptionn undermined the coherence of this mode of accumulation. Firstly , the labour 
relationss affecting the consumption of housing (1) were disrupted by the limited capacity of 
tenantss to pay high rents. Low skilled, low paid workers in over supply were not in a labour 
markett position to demand higher wages and thus pay higher rents. Secondly, the extraction 
off  profits under a low rent regime was only possible via the delivery of low quality housing 
-.services.. Yetjjuiality was_so.low-that.nnnrimusin?JMinditinnsi^nteihjuted-towarjds.majnr 
healthh problems, affecting a range of social classes (2). Thirdly , constraints upon urban 

Mercierr report, 1887, Parliamentary Commission 1886 considers housing and family allowance 
655 Once again, it should be noted that this Figure, as with those in the remainder of this Chapter, depicts an 
abstractionn from complex, multi-dimensional reality. Abstraction enables key relationships in the mode of 
provisionn to be more clearly seen. For this reason wider connections, which exist between mortgage, banks and 
thee capital market and tenants to the labour market, are not shown but are assumed. These inter connections are 
revealedd by the crises this open system is subject to and are discussed in the surrounding text. 
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expansionn led to a scarcity of available land under commodified conditions, and thus very 
highh prices. This influenced the nature of housing developed: high yield, high-density rental 
housing.. As prices rose and sites diminished, profits from the exploitation of rental housing 
becamee far less certain (3). Finally, there was no steady flow of capital under these changing 
economicc conditions; investment shifts away from mortgage investment in rental property, 
towardss other more lucrative and less risky ventures (4). 

Duringg this phase, the local state, dominated by an oligarchy of landed gentry, merchants and 
industriall  elite was unable to address the new demands of industrialisation for urban 
expansionn and cheap workers housing. Whilst some speculators made enormous profits from 
thee exploitation of land and buildings, immigration and declining housing investment led to a 
muchh broader  housing crisis, and its consequences touched a range of social classes living 
'cheekk by jowl'. 

7.5.2.. The First Unsteady Foundations of the Dutch Solution: 1890-1933 

OutlineOutline of events and housing outcomes 

Inn this subsequent phase, 1890-1933, professional bodies and private developers increasingly 
lookedd towards the central state for support to promote investment in housing production, 
whichh hadd been greatly eroded by adverse economic circumstances by the end of 19th century. 
Thesee conditions were exacerbated by the economic crisis of 1907, which further undermined 
investorr confidence in the building sector. Following a brief recovery, the First World War 
diminishedd Dutch trade and transport, isolating the country and increasing the cost of scarce 
buildingg materials (Van Beusekom, 1955:67). The subsequent butt short-lived economic boom 
off  the 1920s generated a rise in living conditions (wages and social welfare) and a range of 
housingg outcomes including non-profit social rental dwellings. From the early years of the 
century,, housing associations dominated social housing production, with municipal housing 
companiess playing a complementary role. Social housing provided more man half of all 
dwellingss built between 1916 and 1920. After 1920, their role in production diminished66 as 
privatee house construction increased dramatically until the onset of the Great Depression. 

666 However, in larger  cities such as Amsterdam the social housing continued to play a more significant role. They 
continuedd to expand social housing production throughout the 1920s despite the goals of central government and 
activelyy replaced slum dwellings (Feddes, 1995, Terhorst and Van de Vea, 1990, Van der  Schaar, 1987). 
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TableTable 7.4 Total number number of dwellings built 1906-1933 

Year Year 

1906 1906 
1908 1908 
1910 1910 
1912 1912 
1914 1914 
1916 1916 
1918 1918 
1920 1920 
1922 1922 
1924 1924 
1926 1926 
1928 1928 
1930 1930 
1932 1932 
1933 1933 

TotalTotal number of 
builtbuilt  dwellings 

25000 0 
20000 0 
20000 0 
25000 0 
17000 0 
10000 0 
10000 0 
25000 0 
45496 6 
46712 2 
48833 3 
47335 5 
51501 1 
41341 1 
44425 5 

BuiltBuilt  by housing 
Number Number 

23 3 
467 7 
977 7 
1370 0 
2413 3 
4955 5 
7478 8 
21659 9 
20430 0 
12310 0 
7665 5 
6733 3 
7379 9 
5165 5 
1664 4 

associationsassociations and municipalities 
Association Association 

9 9 
84 4 
94 4 
90 0 
94 4 
96 6 
80 0 
62 2 
67 7 
71 1 
62 2 
82 2 
68 8 
72 2 
59 9 

Municipalities Municipalities 
91 1 
16 6 
6 6 
10 0 
6 6 
4 4 
20 0 
38 8 
33 3 
29 9 
38 8 
18 8 
32 2 
28 8 
41 1 

%% of total built 
0.1 1 
2.3 3 
4.9 9 
5.5 5 
14.5 5 
49.5 5 
75.0 0 
87.0 0 
45.0 0 
26.4 4 
15.7 7 
14.2 2 
14.4 4 
12.5 5 
3.8 8 

Source:Source: Department of of Reconstruction and Housing (1950) Housing Associations in The Netherlands, 
GovernmentGovernment Information Office, The Hague 

Thee following Table provides a selection of key events of the period. 

DutchDutch welfare state emerges: compulsory education, health care and limited limited workers insurance, 1900-
unionunion organised contributory unemployment insurance 
GovernmentGovernment legislates to support private organizations with SO year loans (Woningwet). New 1901 
BuildingBuilding Code and beginning and beginning of planned extension of cities 
AdvancesAdvances distributed to housing associations and municipal housing companies for slum abolition 1910-1915 
andand re-housing low income residents  residents 
FirstFirst World War 1914-1918 
GovernmentGovernment assists borrower to pay interest on on housing loans 1915 
GovernmentGovernment assists builder to pay for high cost materials 1916 
UniversalUniversal suffrage and proportional representation for men and women 25 years and over 1917-1919 
MassiveMassive increase in government loans lifting social housing output 1918-1920 
GovernmentGovernment subsidizes private construction and sale and sale of social dwellings 1920 
GovernmentGovernment loans used to ensure private housing production 1923 
PrivatePrivate construction becomes dominant norm and social housing lending forbidden 1925-
PricePrice limit on land for social housing development 1926 
HousingHousing associations burdened by cost rents and affordability affordability problems amongst tenants 1927 
DepressionDepression limits financial outlays of government for housing development 1929 

ExamplesExamples of key housing relations, contingently defined during this period of foundation 

ContingentlyContingently defined property relations 

Itt was not until 1892, with souring land prices and the undersupply of developable land, that 
thee National Commission of Inquiry for the Workingman argued for municipalities to provide 
landd to housing societies for the provision of housing. Further, it recommended that 
infrastructuree should ensure that such land was ripe for building, and be provided by the 
municipalityy for a modest charge. 

Initiallyy stymied by the dominance of liberalism in the national government during the 1890s, 
socialistt politicians continued to lobby for legislative interventions in private property rights 
viaa the right to inspect and condemn uninhabitable dwellings and stipulate planning 
conditionss for new developments. With broadening eligibility to vote, the Radical Liberals 
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andd socialists increased their numbers in the municipal chambers, and with a new step toward 
fiscall  centralisation, they demanded that more funds be directed to address local welfare. 

Inn 1896, a major change in municipal land policy was passed by the influential city of 
Amsterdam.. Municipal land would be leased, rather man sold. 7 The Amsterdam councillors 
responsiblee for this and other Radical Liberal initiatives would later enter national parliament 
andd influence the content of the first Dutch housing legislation. Indeed, their influence can be 
foundd in the Housing Act of 1901, which stipulates that municipalities, rather than organised 
privatee interests, should be made responsible for the supply of developable land around cities. 
Ass noted earlier, speculative activities and multiple private interests had stymied co-ordinated 
landd development. Land development was a risky business often requiring the expensive, 
labourr intensive construction and co-ordination of many different owners, in order to proceed 
(Badcock,, 1994:427, Groetelaars, 2000:3). The law permitted the expropriation of property 
fromm slum landlords in the public interest, to be compensated at market value (Terhorst and 
Vann de Ven, 1997:258). 

Yet,, thee implementation of the law was slow and difficult. According to Nycolaas (1974), the 
housingg law did not fit neatly into the demands of industrial capitalism and there was vocal 
oppositionn from parliamentarians,68 building and landowners concerned about any intrusion 
uponn their private property rights. 

Thee Housing Act, known in Dutch as the Woningwet, required local government to plan and 
providee for growth. Again this was met by resistance at the local level.69 Later, such planning 
wass made compulsory in 1921, with local governments defining land uses and laying down 
streetss to open up land for urban expansion and prevent undesirable housing conditions. The 
exploitationn potential of land became partly defined by permissible land uses and developable 
plott sizes. By providing public areas, parks, streets and underground services, municipalities 
assumedd responsibility for less profitable tasks, minimising the risk for the developers, whilst 
definingg how an area should be developed. Land companies were a powerful force leading to 
thee revision of the act in 1921, when detailed and long term land use plans became 
compulsory,, and in 1931 requiring co-ordination between municipalities on planning matters 
(seee Nycolaas, 1974:35, Kooiman, 1943:120-121 and Terhorst and Van de Ven, 1997:218 for 
details).. Private land holdings could still be expropriated, but must be purchased at market 
valuee and carefully protect the dispossessed. 

Ass mentioned earlier, a number of cities, such as Amsterdam and Rotterdam, played an 
influentiall  role in defining national housing (and land) policy. Rotterdam established a 
municipall  land company to process land for housing development. Many municipalities 
attemptedd to maximise local revenue and thus minimise the burden of servicing expanding 
suburbss by selling landholdings to the highest bidder, yet this often priced out the 

677 "[Land lease] was considered too be the adequate instrument for a better model of urban development; only 
municipall  land lease could eradicate land speculation... all land that was owned by the municipality was to be 
leasedd for the yearly payment of a rent. At the end of the 75,h year, the lease would expire and full ownership 
wouldd return to the municipality, including all builtt premises without right of compensation. By means of laws 
andd covenants attached to land-lease contracts, the city could gain influence on the type and the use of buildings" 
(Terhorstt and van de Ven, 1997:256). 
688 Reporting on the parliamentary debate over the Woningwet some argued that the law was "een aanslag op den 
particulierenn eigendom" [an attack on private ownership], De Ingenieur, 1901, Vol. 17 (4): 53. 

Reportt on the congress chaired by Goeman Borgesius concerning Public Health Regulation in De Ingenieur, 
1906,, Vol. 21 (38) 727-729. 
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developmentt of affordable workers housing. In 1926 a law was passed limiting the price of 
landd (Grondprijslimiet) to be developed for social rental housing. 

Amsterdamm chose a particular land policy to promote the development of well planned 
affordablee housing: long term leasing, with land rents initially based on cost rent rather than 
markett prices, only sufficient to cover the costs of acquisition, preparation and loss of idle 
capital.. Cost pooling was also practiced, cross-subsidising expensive sites for social housing 
viaa less expensive ones. The financial practices of Amsterdam land department were 
internallyy integrated and thus, less subject to scrutinyy than more self contained land 
corporationss mat were administratively and financially at arms length (Terhorst and Van de 
Ven,, 1997:287-291). This municipality became a monopoly purchaser and farmers simply 
waitedd for their land to be purchased at the highest market price. 

ContingentlyContingently defined savings and investment relations 

Importantly,, the Housing Act legitimised the provision of interest bearing loans and 
contributionss to approved private housing associations. The government's financial role was 
formallyy legislated following a series of inadequate philanthropic efforts towards the end of 
century.. The Woningwet permitted government advances of credit to private housing 
associationss for the provision of social rental housing of a reasonable quality to improve 
hygienee and services for workers. 

Financiall  resources for Housing Act loans were gathered from the capital market under the 
government'ss umbrella, achieving lower market interest rates with the government's security, 
forr the new housing sector. Loan payments for social housing could be spread over fifty  years 
(Vann der Schaar, 1987:80), rather than thirty. Spreading payments over a longer period could 
enablee cost rents to be low enough for low-income workers, in a low inflation environment. 
Suchh housing was built in new and redeveloped areas processed by municipal land companies. 
Further,, the quality of housing was greatly enhanced by the new building code and its 
enforcement t 

Yett conditions in the building and capital market were unfavourable. Materials were scarce 
andd prices exorbitant, interest rates were also climbing. Combined, these factors limited 
investmentt in private housing production. To stimulate construction in 1914, under 
'abnormal'' market conditions of World War I, the Government provided assistance to 
associationss to pay interest on housing loans. Assistance was also extended to the builder in 
19166 to subsidise the increasing cost of materials (Feddes, 1995:346). Between 1918-1920 
governmentt loans were greatly increased, lifting social housing output and keeping 'idle 
hands'' busy. 

Thuss it took almost two decades for Housing Act loans to be widely distributed to housing 
associationss and municipal housing companies for slum abolition and re-housing low-income 
residents.. Periods of sustained production of social housing were limited to the few years 
betweenn 1916 and 1922, and were stimulated by the crises contributions. 

Ass exorbitant building costs gradually returned to 1915 levels and interest rates declining, 
interestt in private housing construction returned (Feddes, 1995, Figure 8.1 and p.346). With 
thee financial markets briefly restored in the mid 1920s the central government curtailed its 
ownn lending program. To make matters even worse for housing associations during the 
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Depression,, the central government insisted that all former subsidies received since 1901, be 
repaidd (Van der Schaar et al, 1996:127). 

Subsequently,, a different set of conditions in the capital market undermined the newly 
establishedd Dutch housing solution of social housing. In comparison with the more recent 
developmentss employing cheaper materials and finance during the 1920s, social housing 
alreadyy built earlier was far more expensive and reliant upon secured annuity loans 
establishedd during a time of higher interest rates. The comparison for renters was stark, with 
costt rents far higher than those for newer dwellings, set a market rates. For those with 
adequatee and secure incomes, it became favourable to purchase homes (Feddes, 1995:347).70 

Sociall  housing rents were set to repay a (much higher) cost price of building and financing 
dwellings,, and especially at this time of looming unemployment and stagnating wages they 
weree much higher than the market rents of the private sector. By 1929 the Great Depression 
limitedd financial outlays of government for housing development and the entire rental-housing 
sectorr was in crisis. With mass unemployment, indebted housing associations struggled to 
meett their obligations on government secured loans. 

ContingentlyContingently defined labour and welfare relations 

II  now turn to the welfare and labour relations underpinning the wobbly foundations of the 
Dutchh housing solution. 

Nycolaass (1974) refers to the 1890s as a period of enlightenment and public openness. The 
broadeningg political elite, freedom to form unions, the existence of multiple political parties 
andd a free press challenged the old power base, which had used co-option and protection to 
remainn powerful. Concern amongst the populace was fuelled by a series of reports by health 
committeess and medical practitioners, detailing the poor living conditions in many towns and 
villagess across the Netherlands (Van Beusekom, 1955). Armed with new evidence, public 
interestt groups called for local action to clean up slum dwellings. 

Followingg on from the health concerns of die elite, the Health Act was closely linked to the 
Housingg Act and passed in the same year. A hierarchy of health committees and health 
inspectorss was of growing influence, highlighting poor housing conditions and steering 
developmentss in housing policy. Rather than resisting the influx of poor, as a burden on the 
municipall  tax base, centralisation and re-distribution of tax revenue gave municipalities more 
financiall  freedom to address welfare issues. 

Byy the turn of the century, unrest amongst workers threatened social and economic order and 
culminatedd in demands for improved labour conditions and social welfare. Revolutions in 
Russia,, Central Europe, and Germany fuelled the organisation of Dutch workers into (now 
permitted)) labour unions and motivated their struggles. Concessions were made, such as 
votingg rights for women, better public services, unemployment and pensions for older 
workers,, and the governments active interest in working class housing (Nycolaas, 1974:34-
46). . 

Itt became increasingly legitimate to establish some basis for modest welfare provisions for the 
poorr worker. From an extremely narrow base, suffrage was expanding to middle class 
Protestants,, Catholics and Socialists who formed numerous political parties comprising 

Thee proportion of home ownership actually rose between 1921-1938, possibly due to low purchase prices and 
relativelyy low user costs (Feddes, 1995:347) 
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conservative,, liberal and progressive factions. Each had their own answers for dealing with 
thee 'social question'. For Catholics a clear message was delivered by Pope Leo XIII , who 
arguedd that rapidly changing times required closer co-operation between different social 
classes.. He appealed for the better distribution of property and argued for social policies 
supportingg the development of social welfare. With the new flow of centrally dispersed 
generall  funds and special grants, and an army of health inspectors, municipalities were well 
informedd and better resourced to take action and provide some poor relief and improve 
housingg conditions in the interest of public health and safety. 

Yett the solution was not municipal socialism, as in the United Kingdom. Whilst social goods 
wouldd become increasingly financed by the central and local state, their delivery would be 
privatelyy managed and administered. Philanthropic and religious institutions mobilised to 
keepp the socialists from controlling new welfare services. Beginning with the provision of 
housingg and later education, they form what would later become the organisational 
architecturee of die Dutch welfare state and greatly influence social policy development. 

Partlyy due to the weakness of the socialist movement, welfare relations underpinning the 
Dutchh housing solution were strongly defined by the entrepreneurial role of religious 
organisations.. Representation was divided along class and religious lines according to variants 
off  Calvinist nationalism, Catholic isolationism, liberalism and socialism. During the closing 
yearss of the 19th and early 20th century, religious groups joined other civic and professional 
groupss arguing for a housing solution and the dispersal of collective resources via their local 
networkss of provision.71 

Forr some in government and industry, social housing policy was a tool for moderating wage 
demandss and managing the working class. Rental, rather than co-operative or individual 
ownershipp was tiieir preferred tenure for reproducing a flexible, contained labour force. Social 
landlordss considered that workers should be managed and their domestic behaviour 
'improved'' via the rental of quality dwellings from housing associations.72 Further such 
householdss did not have the means to finance home purchase nor maintain their dwellings, 
whichh housing reformers feared would inevitably fall into the hands of exploitative landlords. 
Further,, it was argued that workers would become too attached to their own homes and this 
wouldd reduce their flexibility in seeking employment. 

Yett in times of high unemployment and continuing fixed loan repayments, social housing 
associationss were forced to seek assistance from central government. Many evicted non-
payingg tenants, whilst others faced financial ruin. 

711 According to Kersbergen and Becker  "Th e Dutch case shows that Christian democratic hegemony can also be 
aa pivotal power  resource of labour"  (ibid, 1988:497). 
72 2 

Tenantss were to be passive and their  initiativ e limited to the payment of rent and minor  maintenance of the 
dwelling.. Indeed, tenants were carefully monitored by the boards of associations and educated by residential 
schoolss for  adults, teaching desirable standards of behaviour  and domestic management in and around the home 
(Deben,, 1993). Women inspectors kept a watchful, helpful eye on household practices and reinforced notions of 
goodd tenancy throughout the 1930s (Turpijn , 1987). Families unable to adjust to the desired norms and standards 
off  the housing association were placed in special residential schools for  domestic education. Single women were 
separatedd in a special residential home, to be protected form falling into disrepute (Van Schendelen, 1982). 
Buildin gg related professionals reinforced the family and village ideal, designing and building dwellings with 
separatee bedrooms, internal access to water  and toilet facilities (Grinberg, 1977). 

171 1 



SynthesisingSynthesising key relations in their contingent context 

Figuree 7.3 below abstracts the 'ideal' relations of provision as promoted by the conditions of 
thee 1901 Housing Act. This new mode of provision is radically different from the previous 
one,, but shaped by and emergent from specific crises in the land, finance and housing 
markets.. This consequent mode of provision introduced a number of new players to finance 
andd provide housing, under very different land and housing market conditions. This new 
systemm was based on the financing of rental housing via a 'closed' system of government 
securedd loans and cost rents. 

Firstly ,, to address the lack of private investment and accelerate renewal of slum areas, the 
centrall  government replaces and adapts the role played by mortgage banks in the provision of 
credit.. Favourable market interest rates are achieved by the presence of a government 
guaranteee securing the repayment of interest bearing, fixed market rate, 50-year  loans. 
Secondly,, housing associations have replaced private landlords as legitimate managers of 
rentall  housing. Importantly, they are committed to the cost rental of their  dwellings, that is 
rentss are fixed on the basis of the cost of the loan, maintaining and managing rental dwellings. 
Thiss marks a radical change from the rental regime of the previous model, where market rents 
weree the norm and subject to fluctuations in the tenancy market. Finally, the private 
monopolyy conditions stifling urban expansion, housing quality and renewal have been 
overcomee by the powerful role of municipalities in the expropriation of land, 
enforcementt  of buildin g standards, and targeted release (or  lease) of ready sites onto the 
constructionn market. 
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FigureFigure 7.3 Abstraction of the flow of capital via the housing market, as envisaged by the 1901 Housing Act 

However,, given the open, contingently defined nature of the housing system, particularly 
vulnerablee to change in the land, finance, rental and labour markets, ideal cost rent 
conditionss were never  sustained (see Figure 7.4). Firstly, the cost of producing housing 
escalatedd as imported buildin g materials became increasingly costly during and soon after 
WWI.. Trade relations were hampered (indeed the port was blocked) causing major shortages 
andd price rises in building materials that could not be made locally. This required additional 
financing,, which impacted upon the level of the cost rent (1). Secondly, during a brief boom 
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periodd in the 1920s land prices soured, further contributing to high object costs and 
influencingg the level of cost rents (2). Thirdly, social housing cost rents based on higher costs 
duringg 1916-1922, were noticeably higher  than those in the market rental sector during the 
1930ss (3). Finally, as wages stagnated and mass unemployment threatened tenants were 
simplyy unable to pay relatively high rents in the social housing sector leading to many 
evictionss and the financial ruin of the social housing sector (4). 
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FigureFigure 7.4 The 1901 Housing Act model subject to contingencies and crises 

AA further abstraction below (Figure 7.5) illustrates the adaptation of the 'ideal' solution under 
periodss of crisis, which path dependently builds upon the Housing Act model outlined in 
Figuree 7.3. Reference has been made to a number of adaptations that concern the production 
off  cost rent social housing by private housing associations. 
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Thee first  adaptation delivered contributions for slum clearance and housing for  the socially 
disadvantagedd in 1904, where the rental income that could be derived was too low to meet 
costt rent payments (1). Much later, following almost stagnation of the housing sector interest 
ratee contributions were introduced in 1915 to compensate borrowers and enable them to 
keepp rents low. This subsidy was split between central and municipal governments (2). Soon 
afterr in 1916, contributions were made towards the inflated cost of materials and again split 
betweenn central and local government (3). Yet following a period of rent freezes and regulated 
increasess in the market sector from 1916 to 1921, cost rents in the social housing sector were 
relativelyy high, making it far more vulnerable to capacity to pay issues. In 1919 crisis 
contributionss were paid to housing associations where the state paid 75% of the difference 
betweenn cost rent and market rent (4). To reduce the cost of social housing, and thereby the 
levell  of the cost rent, a maximum price limi t for  land intended for social housing 
developmentt was established in 1926 (5). The last adaptation in this phase was a 'hidden 
subsidy'' from 1934, which subsidised the cost of market interest on government secured 
loanss in order to once again, reduce cost rents. 
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FigureFigure 7.5 Abstraction of the flow of capital via the social housing sector, with various adaptations of the core 
housinghousing solution (1916-1934) 

Onee serious crisis remained which eventually undermined the mode of provision outlined 
above.. It concerns the consumption of housing under conditions of mass unemployment (6). 
Noo housing system reliant upon rental income is immune to labour and welfare developments 
affectingg its tenants. Thus during the Great Depression many households had no paid work 
andd thus no income to spare on any level of housing costs. Mass evictions and the collapse of 
manyy housing associations was the result. This issue is addressed by the following adaptation 
off the housing solution examined in the following sub section. 
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7.533 Recovery and Acceleration of the Dutch Solution 1934-1983 

OutlineOutline of key events and housing outcomes 

Thee long economic crisis, beginning with the Great Depression and continuing well after the 
Secondd World War, eroded confidence in 'normal market relations' and 'viable*  housing 
productionn and consumption without sustained government support. The housing sector had 
completelyy collapsed during wartime and a new mode of accumulation had to be re-
established.. In the previous phase a number of initiatives were introduced as mere crisis 
measures:: sporadic lending for social housing, advances for paying high market interest on 
governmentt loans, subsidies for inflated material costs and short term rent freezes. 
Importantly,, many of these crisis measures became institutionalised in the Dutch housing 
solution.. Further, WWII inflicted much damage and destruction to the larger cities such as 
Rotterdamm and The Hague and a substantial number of dwellings were lost, compounding the 
problemss associated with a long period of declining investment in housing production and 
maintenance. . 

Forr a decade after WWII, housing policy was heavily influenced by macro-economic policy, 
whichh pursued a low wage strategy to increase the international competitiveness of exports. 
Thee overarching principle of full employment was tightly coupled to a policy of wage 
containmentt This strategy was to be achieved by reducing living costs and specifically, 
keepingg housing rents as low as possible. Long after WWII, rents were frozen at 1934 levels. 
Duringg this period planning and redevelopment policy became highly centralised. The 
nationall  government was chiefly concerned with re-developing areas destroyed by the war 
andd addressing the housing shortage. 

TableTable 7.5. Total number of dwellings built 1934-1949 

YearYear Total number of built dwellings Built by housing associations and municipalities 
NumberNumber Association Municipalities % of total built 

19341934 52591 4875 85 15 9 2 
19361936 30285 2579 89 11 8 5 
19381938 38375 2862 73 27 7 5 
19401940 17661 2638 74 26 15.0 
19421942 8355 2570 75 25 31 3 
19441944 675 179 50 40 30.0 
19461946 1593 369 44 56 27.3 
19481948 36391 29423 41 59 80.8 
Source:Source: Department of Reconstruction and Housing (1950) Housing Associations in The Netherlands, 
GovernmentGovernment Information Office, The Hague 

Thee period from the 1950s to the mid 1960s can be considered one of temporary coherence in 
thee Dutch solution, with key relations operating under favourable conditions of regulated land 
supply,, loans at below market rates of interest (2% relative to 4% in the 1960s), sustained by 
institutionall  integration between the state and social partners and facilitated by electoral 
concerns.. Correspondingly, production of social housing reached a high point during this 
periodd and with rising welfare, home ownership rates gradually began to rise. 

Yett this neat institutional fit soon began to show signs of fracture. In the mid 1960s, the 
stranglee hold on wages and rents, the economic backbone of the central governments strategy, 
wass weakened. By this stage, housing associations had become dependent on generous and 
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costlyy object subsidies. Increasing tenant incomes and growth of home ownership undermined 
thee legitimacy of this costly system. A new financial system, Dynamic Cost Price (DKP) was 
introducedd based on steady rent and wage increases. Yet the prognoses upon which this 
systemm was based were false. The international monetary collapse and oil crises of the 1970s 
endedd a regime of high employment, wage growth and low inflation, altering the financial 
dimensionss upon which increasing repayments could be based. When the new (amended) 
systemm was finally introduced in 1975, it later proved exorbitantly expensive and loans 
balloonedd exponentially by the end of the decade. Yet a broader crisis threatened despite these 
loomingg budgetary constraints. With the near collapse of the home ownership sector by the 
endd of the 1970s to the early 1980s, despite looming budget deficits the government once 
againn steered investment into the social housing sector, as demonstrated by Table 7.6 below. 

TableTable 7.6 Housing production in the subsidized rental and owner occupied occupied sector 1979-1982 

Year Year 

1979 1979 
1980 1980 
1981 1981 
1982 1982 

SubsidisedSubsidised rental 

31,700 0 
50,000 0 
70,800 0 
89,200 0 

OwnerOwner occupied subsidised 

27,800 0 
36,000 0 
30,100 0 
26,000 0 

OwnerOwner occupied 
unun subsidised 

30,000 0 
27,700 0 
16,800 0 
8,100 0 

Total Total 

89,500 0 
113,700 0 
117,700 0 
123,300 0 

Source:Source: CBS. Monthly figures building industry, in Terhorst, P and Van de Ven, J (1995) Table 1:348 

Thee following Table summarises many of the important events that took place during this 
phasee in Dutch housing history. 

GovernmentGovernment reduces interest on advances 'hidden subsidy' 1934 
WarWar time - no exploitation of housing, increased property tax 1940-45 
StrictStrict rent control based on May 1940 levels 1940-1958 
LegalLegal basis for private housing companies to be subsidized 1950 
ExploitationExploitation shortage subsidy introduced 1950 
ExpansionExpansion of subsidized housing program 1952-1965 
VariousVarious initiatives to promote home ownership 1957 
RentRent control eased 1958 
Below marketBelow market interest loans loans replaced by object subsidy 1960s 
HousingHousing associations gain priority for developing housing over municipalities 1965 
DriveDrive to equalize subsidies across tenures 1966 
PreferencePreference for privately subsidized rental housing 1966 
LandLand costs for social housing set to cover costs of developing infrastructure 1968 
AssociationsAssociations preferred over municipal companies companies in municipal land allocation 1969 
InterestInterest on social social housing loans increased to market level 1969 
IncreasedIncreased allocation of subsidies during politics of need, production, production, rents and profits 1969 
GovernmentGovernment experiments with individual rent assistance system 1970 
IntroductionIntroduction of dynamic cost rent system 1972-73 
SubsidySubsidy policy maintained but adapted to relate to incomes rather than cost price 1974 
RentRent controls to keep rents down down 1975-1978 
SubsidiesSubsidies for new build housing introduced, yet not taken up by private builders. 1975 
IncreasedIncreased subsidies for production in rent and ownership sector 1978 
SocialSocial housing loans partly turned over in guarantees and partly privatized 1978 
GovernmentGovernment sustains investment levels in the ownership and rent rent sectors 1978 
BudgetBudget austerity, central government contemplates major reforms 1981 
PolicyPolicy emphasises home ownership via sale of social housing 1983 
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ExamplesExamples of key housing relations, contingently defined during this period of acceleration 

ContingentlyContingently defined property relations 

AA major change in property relations occurred during WWII, when occupying German forces 
dictatedd a strongly centralised land use, construction and housing policy. These actions had 
importantt implications, which consequently influenced the level and type of private housing 
investment.. Repossession laws were extended and land use planning became more centralised. 
Diversee local planning rulebooks were homogenised and powerss usurped by the new national 
planningg service. All new development and extensions required not only local permission, but 
centrall  approval as well. Later during the occupation, all new building works were forbidden, 
andd materials and labour resources were redirected for defensive works along the Dutch coast 
(Vann der Schaar, 1987:93). 

Underr these highly regulated conditions, it was also forbidden to profit from the exploitation 
off  tenancy and a tax on the value of property was introduced. Rents were fixed at 1934 levels 
sincee 1940 and remained in place until 1951, than adapted by nation wide rounds of increases. 
Thesee measures, amongst outers, gave a persistently negative signal to potential investors, 
stymieingg their role in housing provision. Later in the 1960s, a number of national plans 
definedd the terrain within which local development could occur. These plans affected property 
rightss by designating acceptable areas for growth, specific land uses and the development of 
supportingg infrastructure, such as major roads and public transport services. Each plan held a 
differentt spatial emphasis and influenced the creation of quite different urban environments. 

Yett despite these national plans, actual land preparation, involving the drainage of land, plot 
division,, supplying infrastructure and ensuring space for defined forms of urban development, 
continuedd to be carried out by the municipalities.73 Building ripe land was then disposed to 
buildingg developers for the construction of approved dwellings. This process ensured that 
developmentt took place in accordance with local plans and housing objectives, within 
nationall  parameters, with sale proceeds, central government subsidies and/or other higher 
valuee sales, cross-subsidising die costs of site preparation. In some cases, municipalities acted 
commercially,, sometimes making enormous capital gains.74 

Untill  the mid 1960s municipal housing companies, closely associated with municipal land 
companies,, shared information and technical expertise, thereby minimising project 
managementt costs. Together they dominated the important social housing sector of major 
cities.. Yet, Christian politicians7 considered that such companies held an unfair advantage 
overr private housing associations, which in some areas were becoming marginalized and 
professionallyy under-developed The role of associations was strengthened and their realm of 
developmentt activity broadened beyond the low-income renter (Van der Schaar et al, 
1996:126-136).. In 1965, municipal housing companies were only allowed to implement 

Duringg this period up to eighty percent of all land for urban development was made available via the 
municipality,, through its land company (grondbedrijf). Municipalities owned most of the vacant land on their 
periphery,, over which they had land use control (Badcock, 1994 from Lefcoe, 1978 and Needham, 1992). 
44 Interview with Ir Jan van der Schaar 1983, Harloe archive, Salford University, Manchester. 

755 In 1954 a commission, emanating from Catholic political circles and chaired by Van Helvoort, was established 
too examine the relationship between the social housing providers and central and municipal governments, 
recommendedd the primacy of associations in delivery, and the role of central government in finance. Later the 
dividedd De Roos commission eventually argued in a majority report for the greater financial independence of 
associationss to build and exploit dwellings not just for low-income households but also for sale and higher 
incomee renters (Van der Schaar, et al, 1996:126-136). 
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developmentt plans when the local housing association was unwilling or unable to do so. The 
diminutionn of municipal control was intended to separate land development priorities from the 
constructionn of viable social housing projects and thereby reduce the risk of 'non-commercial 
practices'' favouring municipal housing companies. Further, the central government issued 
directivess in the so-called 'Brown Booklet1 that fixed land costs for social rental dwellings in 
zonedd areas. Land price covering subsidies were only provided for urban areas of importance 
too national housing policy (RIGO, 1991:3-4). 

AA brief mention should also be made concerning property rights pertaining to individual 
tenants,, which were substantially strengthened during this phase. Protection for tenants 
againstt eviction was strengthened. Further, to prevent excessive rents and the development of 
aa black market, allocation was formalised and waiting lists established. In 1978, the level of 
rentt was regulated according to a point system based on the quality and quantity of the living 
space. . 

ContingentlyContingently defined savings and investment relations 

Inn 1934, to prevent the collapse of the housing association sector and widespread default on 
governmentt secured loans, the government reduced interest demanded on its loans to housing 
associations,, on the condition that rents would be kept low (Van der Schaar, 1987:92-93). 
Thiss 'hidden subsidy' remained in place until the early 1960s, and was then replaced by more 
visiblee object subsidies. 

Thee occupying forces and post-war governments radically extended many of the crises 
measuress applied or discussed before the war. As mentioned above, rents were frozen for a 
considerablee period and it was forbidden to profit from the exploitation of dwellings. 
Governmentt legislation forbade increases in mortgage interest Without this flexibility and 
numerouss other disincentives, private investors simply turned away from the housing sector 
(Vann der Schaar, 2001:4). Without investment, the private rental sector completely stagnated 
andd very few new homes were built.76 

Itt became increasingly necessary for governments to invest in order to address the massive 
housingg shortage and build at high density and tempo. In path dependent fashion, the non-
profitt institutions and financial mechanisms, which had addressed the housing crises of the 
earlyy 20th century, were called back into action. And once again, during the 1950s to 60s, 
sociall  housing production returned to centre stage. The production of new dwellings was 
regulatedd by the Reconstruction Law, which outlined approval processes, desired building 
standards,, and financial provisions for housing construction. The subsidy program 
underpinningg high housing output was greatly expanded. To reduce labour costs, time saving 
technologiess were developed such as modular production, producing standardised often-
monotonouss residential areas. Long-term contracts were offered to companies who applied 
thesee building techniques and could realise large-scale projects. 

Yett frozen rents inevitably sank far below the cost price of building and managing rental 
housing.. Consequently rental income was totally insufficient without rent rises of a substantial 
exploitationn subsidy. Landlords and their representative associations lobbied central 
governmentt leaders for a quick and considerable increase in rents (25%). Unions argued that 

766 During this period, only the damaged and empty dwellings were demolished, a 1 percent rent subsidy for slum 
replacingg new dwellings was introduced, but this was completely insufficient to promote investment and a 
massivee housing shortage threatened (Van der Schaar, 1987:96). 
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incomess must also rise to compensate. Yet low rents were important for low wages intended 
too promote a more competitive export economy. To overcome this conflict, a pact between 
unions,, landlords and the central government established a scenario of low rents and wage 
moderationn in return for sustained social welfare provisions. Terhorst and Van de Ven 
explain: : 

(IJabour(IJabour unions were only willing to participate in a tripartite reconstruction 
pactpact as long as prices of basic consumer goods remained under control and the 
embryonicembryonic welfare-state system was extended in order to protect families with 
dependentdependent children that mostly relied on one wage-earner only, from the risks of 
oldold age, unemployment, sickness and accidents at work.... Within this 
framework,framework, rent control played a crucial role in the post-war reconstruction 
periodperiod (Terhorst and Van de Ven, 1997:293). 

Nevertheless,, there was much debate over rent policy between the central government, 
landlords,, unions, the Socio Economic Research Council and other housing organisations, 
duringg the 1950s and 1960s. The quality of new dwellings was heavily constrained by the 
freezingg of rents. Various ideas and proposals were exchanged including rent increases for 
subsidisedd and unsubsidised dwellings, tying rent increases to financing conditions, and 
taxingg rents to finance new dwellings, in order to attain the ideal of cost price rent whilst 
preventingg excessive wage demands. The stalemate was broken in 1955, but rents were 
merelyy increased by 10 percent above the level of 1940 and no rent tax was introduced (Van 
derr Schaar, 1987:101-109). 

Duringg the early 1960s, landlords once again demanded considerable rent increases and this 
timee the government was more receptive. Wages began to increase; alongside employee 
contributionss to welfare (Terhorst and Van de Ven, 1997:294-309). It was economically 
feasiblee that tenants could pay more. 

Turningg briefly to developments in alternative sectors, by the 1950s individual home purchase 
wass narrowly distributed amongst the middle and upper classes in urban areas, whilst being 
moree wide spread in the countryside. The substantial down payment required (30 percent) to 
securee a home loan was simply too high for modest income earners. Efforts were made to 
improvee access amongst low and middle class city dwellers by way of mortgage guarantee 
(establishedd in 1957), mortgage interest deduction and object and subject subsidies 
(Mersmann,, 2002). The conditions for obtaining a guarantee were devised by individual 
municipalities,, leading to a variety of schemes. Payments of interest and premiums, in the 
casee of default, were secured by the central government. These efforts reduced the risk of 
lending,, enlarged the volume of available credit and lowered the interest rates, thereby 
assistingg a number of households to enter home purchase. 

Afterr a long period of mass social housing construction, the new centre-right government 
attemptedd to accelerate the promotion of home ownership in order to 'balance the market', 
andd importantly reduce the costs of government object subsidies to the social housing sector. 
Renterss were disorganised and unable to mobilise effective opposition. After more than a 
decadee of high production, subsidies for social housing came under increasing scrutiny in the 
midd 1960s. Secular inflation set in from 1965. A new discussion emerged, arguing for the 
targetedd allocation of social housing to low-income households and the taxing of wealthy 
rentersrenters in subsidised accommodation. Under these residualising conditions, home ownership 
wass clearly promoted as the tenure of preference. 
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Yett the problem of escalating central government object subsidies continued to plague both 
governmentt and housing associations. The push for improved dwelling standards and urban 
renewall  increased the cost of dwelling construction and thus costs rents, demanding further 
objectt subsidies. A new method of financing social housing, known as dynamic cost price 
(DKP)) was developed which built upon the principle of cost rent and promised to ease the 
burdenn of this growing subsidy for both landlords and governments - providing wages and 
rentee continued to grow and was implemented in 1975. 

Yett the prognoses upon which the DKP method was based were not fulfilled. The oil crises 
disturbedd stable patterns of international economic growth, wages stagnated and 
unemploymentt rose leading to a growing dependence on social security. Broad access to 
individuall  rent subsidy compensated financially disadvantaged tenants. Capital shifted 
towardss more secure investments, contributing to a major decline in residential construction. 

Despitee the central government's promotion of home ownership in late seventies, the second 
oill  shock and subsequent economic recession eventually led to the collapse of the housing 
markett in 1979. During this period inflation was hovering around 13%. In this context, the 
governmentt decided to expand the social housing program and once again, the share of social 
housingg rose considerably (Boelhouwer et al, 1990:95 ).78 

ContingentlyContingently defined labour and welfare relations 

Momentarily,, before the 1937 election, the socialist movement attempted to the break 
stagnationn of depression by promoting the establishment of a federation of building firms, 
employers,, employees, the government and relevant professions, to divide up the housing 
quotaa and tackle unemployment. Without the necessary support of larger political parties, the 
plann was barely discussed before its rejection. The housing shortage and the lack of 
investmentt remained a major issue and WWII only worsened the housing crisis. 

Unemploymentt and wage levels remained the key to unlocking the crisis in the housing sector 
afterr 1945. After a long and difficult crises, compounding poor living conditions, the 
governmentt promoted a policy of full employment, contributory social security and public 
health,, as well as broadly accessible social housing (Vlek, 1998:9). As mentioned above, 
labourr unions accepted low wage growth in exchange for work and welfare safeguards. 

Inn the 1950s, wages were generally linked to cost of living (Van Zanden, 1996:80), kept low 
byy the freezing of prices, regulation of rents and strict dwelling allocation. Wage levels were 
off  great social, economic and political significance. It was a time of the single breadwinner; 
wheree women remained at home attending to unpaid domestic duties, and men worked to 
providee sufficient income to cover all household expenses. 

777 Wages and rising interest rates further increased the cost of construction. For a brief period during the early 
1970s,, the new, left dominated government proposed that housing be considered a 'merit good', with rents 
peggedd at 10 percent of taxable income. This was displaced by a mechanism proposing gradual, systematic and 
regularr rent increases (Van der Schaar, 1987:112-113). 
78 8 

Sociall  housing production rose from 28 percent in 1978 to 54 percent of total production in 1982, as 
constructionn for ownership fell sharply (Boelhouwer et al, 1990:95). 
799 Women's organisations and advice committees portrayed the ideal housewife as efficient domestic manager of 
aa clean living environment, reinforcing the division between paid and unpaid labour and their dependencee upon 
thee male income. 
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Underr this domestic regime, income security could not easily be bolstered by a second 
income.. Thus social security became an important safeguard against income loss and enabled 
thee maintenance of household order. The Dutch welfare state rapidly expanded under a highly 
corporatistt regime of employers, unions and government, based on a system of employee 
benefits.. The dominant principles of the day: orthodox confessionalism and anti-
communalism,, worked against more collective, taxation funded arrangements. The social 
partnerss (unions and employers) played a key developmental and administrative role, 
alongsidee state representatives - facilitating corporate managed schemes and preventing the 
developmentt of purely state alternatives. 

Ann acceptable path was found via the development of self-governing insurance associations, 
basedd on principles of subsidiarity and corporatism. Schemes were non-profit but cost-led, 
withh the Minister for Social Security having the final word on premium levels to cover yearly 
expendituress (Therborn, 1989:212-213). These institutions provided the so-called 'exit 
strategies'' for the unemployed. They came to play an increasingly powerful role, not only in 
labourr market policy and negotiations, but also as a large, long-term investor in the private 
rentall  market. 

Beyondd exit strategies, other measures were required to protect modest household income. As 
rentss were progressively increased above thee rate of inflation and wage rises, they consumed 
ann increasing proportion of the household budget. Rents, from a very low base, were rising 
fasterr than housing costs in other tenures. 

Indeed,, during the mid 1960s rents for new dwellings in urban renewal areas were no longer 
affordablee for low-income households. Yet there were other renters who paid a very small 
proportionn of household income on rent. In 1966, centre-right politicians called for a tax on 
wealthyy renters in subsidised dwellings. They argued mat social housing should only be 
allocatedd to lower income households. This added further fuel to the hot debate over rent 
levels,, dwelling quality and object subsidies. 

Duringg the 1970s, housing and planning policy focused upon perceived social, physical and 
economicc problems in older inner city neighbourhoods. Renewal converted affordable lower 
qualityy dwellings to more expensive higher quality ones. The gap between new cost rents and 
oldd cost rents was beyond the capacity of tenants to absorb. Some projects even remained 
vacant,, unable to attract paying tenants. 

Eventually,, the 1974 Rent and Subsidy Policy promoted a system of object subsidies for 
qualityy and urban renewal to ensure that new social rental dwellings were accessible for those 
onn a low income and project targeted demand subsidies. Later the 1975 Individual Rent 
Subsidyy (IRS) was introduced which was not tied to costly new housing projects but available 
too any tenant of any type of dwelling paying under 5,000 guilders rent per year and meeting 
decliningg income to rent ratios (Boelhouwer, 1992:63).80 With the IRS there was no longer a 
directt link between cost rent, allowances and object subsidies. 

Betweenn 1974 and 1982 expenditure on rental allowances increased from 112 million to almost 1 billion 
guilders,, with nine times as many recipients (De Jong and Schoonhoven, 1992). 
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SynthesisingSynthesising key relations in their contingent context 

Ann important adaptation during this phase was the comprehensive tackling of the 
relationshipp between wages, rents levels and the cost of housing production. Object 
subsidiess played an important role in managing the level of cost rents in the social housing 
sector.. As part of national economic strategy, which aimed to improve The Netherlands' 
internationall  export position, wages were kept deliberately low. As housing costs often 
consumee the largest proportion of the household budget, control over rents paid and many 
otherr aspects of domestic expenditure were closely regulated. For this reason the low wage 
policyy appears prominently in Figure 7.6 below. Privately provided social housing, via 
approvedd associations and municipal housing companies, was considered the best vehicle to 
keepp rents low and control wage demands. For this reason, social housing was central to 
postt  war  recovery, low labour  costs economic strategy and addressing the housing 
shortage.. From this basis, subsequent generations of baby boomers facing continuing and 
severee housing shortages, merely 'stepped into the shoes' of a well-established post war 
housingg and employment solution, sustaining the system of social housing provision well 
beyondd its initial short term purpose. 
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FigureFigure 7.6 Abstraction of the flow of capital via social housing sector, with further adaptations of the amended 
housinghousing solution (1934-1978) 

Thee Figure above incorporates a number of measures, which emerged since the Great 
Depressionn to the mid 1970s. Firstly , from 1934 the government provides a 'hidden subsidy' 
inn the form of subsidising the interest rate on government secured loans until the early 
1960s.. This subsidy is replaced by explicit object subsidies. Also since 1934, building 
qualityy and techniques were rationalised to reduce the costs of construction, later 
producingg modest mass-produced high-density dwellings (1). To secure greater certainty in 
developmentt outcomes, municipalities became active in land development and in large 
citiess housing development, under strong central planning from 1945 (2). Loan programs 
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forr social housing production via housing associations and municipal housing companies were 
greatlyy expanded from 1950 (3). In the context of frozen rents and suppressed wage growth 
duringg the 1950s, object subsidies were extended to housing associations to cover 
exploitationn shortages, aided by stringent cost calculation (4). 

Onee of the major debates by the mid 1950s concerned the balance between object and subject 
subsidies,, rent levels and the capacity of tenants to pay. Rises in interest rates during the 
1950s,, inflation in die cost off  construction and increased housing quality demanded either 
reducedd new construction (despite persistent shortages), higher object subsidies or substantial 
rentt increases. All three alternatives were politically unpalatable to the government and social 
partners.. As economic prosperity improved in the late 1950s, the strangle hold on wages and 
rentt  increases was broken. Increased rents only marginally helped to recover the rising 
standardss and cost of housing improvement in 1959 (5). During the late 1960s and 1970s the 
Dutchh welfare state expanded considerably, extending into unemployment insurance, income 
supportt and importantly rental allowance (6). This loosened the link between cost rent 
sociall  housing and low wage labour  relations and tightened the link between labour 
relationss and developments in welfare provisions. In the 1970s, die cost of meeting 
constructionn costs shifted to a greater degree from object subsidies to housing associations to 
tenants,, who were more secure under new welfare provisions (7). The cost of Individual Rent 
Subsidyy was generously funded by royalties from a resources boom81, which helped to reduce 
thee impact of a number of economic shocks (monetary collapse, oil crises, wage stagnation 
andd unemployment) during the 1970s until the early 1980s. 

Furtherr attempts to claw back the object subsidies were made via the introduction of the 
Dynamicc Cost Price rent system in 1975 to capture association gains Üiat were possible 
towardss the end of the mortgage term. Yet further developments in rent policy moved central 
governmentt subsidy policy further away from the notion of object costs and subsidising the 
paymentt of cost rents. No longer were subject subsidies only directed towards tenants in 
costlyy individual projects but broadly available and set according to income levels and a 
pointt system for housing quality (8). In this sense they are more a policy of welfare than one 
off  covering exploitation deficiencies. 

811 Drawing upon royalties from gas deposits in the North Sea, the Dutch welfare state provided a cushioning 
effect,, delaying the imperative to restructure the Dutch economy and invest in technological developments. This 
cushioningg effect is also referred to as the Dutch disease of providing short term 'exit strategies' in the form of 
welfaree provisions rather  than long term structural solutions to address inherent economic problems (Therborn, 
1989) ) 
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7.5.44 Securing 'independent' relations for land development, finance and 
individualisationn 1984-2000. 

OutlineOutline of key events and housing outcomes 

Inn the context of a stagnating economy, inflation, unemployment and rising public sector debt, 
fiscall  austerity concerns dominated the development of the Dutch housing solution in the 
earlyy 1980s. This was the era of monetarist economic policy: inflation was enemy number 
one.. A prominent feature of this phase were the attempts by central government to diminish 
theirr role in social housing provision, shifting financial responsibilities towards housing 
associations,, banks and tenants and the opening up of the land market. The inner areas of 
majorr cities continued to have very large social housing sectors of smaller rental dwellings 
accommodatingg an increasingly marginalized population. In contrast the composition of outer 
suburbss and new locations weree quite different: single family dwellings for middle class 
households,, more often for purchase than social rental. Notable is the growth in home 
purchasee and house price inflation during the 1990s amidst a favourable fiscal, monetary and 
labourr market climate. 

Liberalisationn occurred in both the financing of social housing construction and setting of 
rentss by associations. The sector has been encouraged to become more financially self 
sufficient,, accessing finance directly from the capital market, merging with other associations, 
undertakingg more commercially orientated projects and selling housing stock. Rents have 
beenn able to increase above the rate of inflation. Assistance has been targeted to lower income 
householdss via the individual rental subsidy, whilst home purchasers have been lured by 
inflatingg house prices, low interest rates on mortgages and advantageous fiscal benefits (tax 
deductibilityy of mortgage interest, low imputed rent tax). 

Inn the second half of the 1990s, the economy began to recover. Strong employment growth 
enticedd more women into the job market. Lenders responded to these trends by offering credit 
calculatedd on the basis of two incomes. In tandem with generous tax advantages and market 
scarcity,, house prices boomed in sought after locations. 

Thee following table provides a selection of key events of the period. 

WSWWSW institution established to secure capital market loans loans for housing improvement 1983 
SeveralSeveral large municipal housing companies in financial difficulty 1986 
ParliamentaryParliamentary inquiry into building subsidies 1986 
StrengtheningStrengthening transparency of of governments financial management role role 1987 
ParliamentaryParliamentary commission pushes for equity in financial treatment between social and private housing. 1988 
CentralCentral government forces cities to build for the market (VINEX) 1988 
CentralCentral Fund for Social Housing (CFV) established to improve financial position of housing associations 1988 
HousingHousing in the 1990s promotes financial self-sufficiency amongst social landlords, sales of social housing 1989 
WSWWSW expanded to to cover loans for newly built social housing 1989 
AdditionalAdditional government funds allocated to WSW in order to strengthen security 1993 
BatteringBattering agreement cancels outstanding government loans repayments in exchange for future subsidies 1994 
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ExamplesExamples of key housing relations, contingently defined during this period of restructuring 

ContingentlyContingently defined property relations 

Forr most of the 20th century, municipalities havee played a relatively safe and predictable 
monopolyy role in the planning, purchase, development and targeted release of land for new 
housingg development. 2 However, an important shift in the municipality's role in the land 
developmentt process occurred in the mid 1980s, opening up the bidding process and 
specificallyy promoting development around major cities in the Randstad region. 

Inn the context of economic stagnation, unstable land prices and unemployment, the land 
developmentt companies of smaller towns suffered major losses (Needham, 1988:73). The 
Fourthh Report for Spatial Planning ended the growth and new town policies that had created 
citiess such as Almere and Zoetermeer. The new policy concentrated development in an around 
aa select number of major cities and promoted the construction of housing for purchase. Of 
course,, such a policy influenced the land market and investments in these and less favoured 
areas. . 

Importantly,, an addition was made to the Fourth Report in 1994, known as VINEX. This 
supplementaryy policy argued that environmental problems justified the need to minimise car 
transport.. This could be achieved via the expansion of existing urban areas with transport 
infrastructure.. Numerous locations were openly specified, each sufficient for approximately 
5,0000 dwellings - before municipalities had the chance to secure land ownership. To enable 
thesee municipalities to realise their housing plans, central government negotiated targeted 
packagess with regions and provinces, to subsidise land costs and contribute to the 
developmentt of public transport and green spaces. According to Terhorst and Van de Ven, 
environmentalists,, the agricultural sector, pension funds and the planning profession were a 
powerfull  coalition behind this policy (1997:319).83 

Inn a more open land market, the land companies of Randstad municipalities were no longer 
solee players able to pay market prices for the purchase and processing of former agricultural 
landd for housing development. By publicly announcing their intentions early on, the central 
governmentt awakened dormant players to enter the land market, promoting land speculation 
andd increasing land prices - sometimes above municipal capacity to purchase.84 85 

Reportingg on Dutch land practices in 1988 Needham exclaimed that: 
[t]hee high quality of the housing and of the built environment in The Netherlands is undoubtedly attributable to a 
veryy large extent to the fact that the municipalities are the suppliers of most of the building land, and that they 
usee this position most positively and creatively; the land cost in housing is not high; housing is built when and 
wheree it is desired, not when and where the land market makes it possible; some 'social mix' is achieved within 
neighbourhoodss by not disposing of land for huge one-class housing estates (Needham, 1988:73). 
833 According to these authors, environmentalists advocated compact urbanisation connected by public transport, 
thee agricultural sector favoured urban containment, pensions funds favoured scarcity created by physical 
planningg and planners orientated to balanced development favoured control over sprawl (Terhorst and Van der 
Ven,, 1997:319) 
844 Indeed, the municipality of Leidsendam experienced a three-fold increase in land prices, from 15 to 45 
guilderss per square meter in their Leidseveen VINEX location. (Groetelaers, 2000, Needham, 1997, Meijer, 
1996).. In other cases, private developers simply bought the best plots from farmers just outside VINEX 
locations,, where development gain could be the greatest, and waited. 

Residentiall  development, once the domain of municipalities and housing associations, now involves multiple 
often-conflictingg partners necessitating lengthy negotiations. This is confirmed by Groetelaers' study of 181 
municipall  land development companies: 
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Theree are not only more players in the market, but they possess different resources and thus 
differentt powers of negotiation.86 According to research by Korthals Altes and Groetelaers 
(2000)) municipalities remain important players in the land market, but their task has become 
moree complex and risky with less say over the content of future housing developments. 
Municipalities,, once accused of profiting from their monopoly position, must now operate 
moree transparently and encourage more opportunities for private-for-profit dwelling 
constructionn of homes for purchase, in order to promote 'choice' (Remkes, 2001). Yet the 
choicee is not for everyone. The proportion of social housing in new areas has declined, 
leadingg some to argue that new urban areas wil l only be accessible to a narrow range of 
householdd incomes (Terhorst and Vande Ven, 1997:327) and the poor wil l continue to remain 
inn less wealthy city centres.87 

Inn addition, the State Secretary (Remkes) demanded the sale of social dwellings, especially in 
largerr cities, in the interests of'consumer choice' despite resistance from 'independent' 
housingg associations.88 Yet entrepreneurial housing associations implementing this policy 
havee also come under scrutiny. The State Secretary has ordered the closure of sales offices run 
byy associations, which mediated between tenants and associations, and demanded that 
existingg real estate agents, operating in the private-for-profit sphere, exclusively handle the 
saless of social houses. 

AA new law, giving preference to expanding municipalities, aims to partially restore their 
diminishedd market position in new residential developments. These municipalities can use this 
laww to fulfi l provincial or central government plans in an around their cities, such as the 
establishmentt of parks, new houses, industrial areas and infrastructure. They can also demand 
conditionss for the right to exploit land, without having to expropriate it. Only when planning 
conditionss are not met, can the municipality compulsorily purchase in the public interest. 
However,, municipalities must not use the law as a means to become a project developer, 
whichh continues to be discouraged by central government. 

Too further restore the weakened position of municipalities, a new national land policy was 
launchedd in 2000 and later passed by parliament in 2001. It requires land exploitation permits 
too be obtained by landowners and a contribution made to a fund for public infrastructure. 
Whenn infrastructure is unable to be provided by the developer in a timely manner, 
municipalitiess can choose to expropriate required land in order to implement plans, paying 
inflatedd market rates and cash compensation. 

Groetelaerss writes: "the risks [for non-municipal players in the land market] decreased because of a 
flourishingg housing market, a good economy and a changing context (policy). The smaller risks in 
combinationn with the publishing of VINEX, in which future urban extension areas where marked out on 
aa map, where an 'open invitation' to private developers and building companies to acquire land and to 
gett involved in the urban land development process" (Groetelaers, 2000:3). 
Accordingg to Groetelaers: "All actors [in the] real estate market have acquired land by negotiating. In the 

processs municipalities often have less financial space than private developers, which results in a weak position 
duringg negotiation" (Groetelaers, 2000:7). 
877 Further, the VINEX policy stipulates a maximum percentage of social housing to be developed, 30 percent in 
neww areas and SO percent in inner cities. 'Fair' allocation has been perceived as the construction of as many non-
subsidisedd home ownership units as possible (Terhorst and Van de Ven, 1997:320). 
888 Bouw, 1998, 'Ontwikkelaars negeren volkshuisvesting: corporaties en vinex' S3 (12):8-11 

186 6 



Byy September  2001, the level of housing produced was half that anticipated by the State 
Secretaryy for  Housing and crisis meetings were being held with industry representatives. 
Thesee groups blamed local and provincial government urban planning requirements and 
processess for  the slow down (Volkskrant , 8 September, 2001). Other  experts blame the 
developmentss of the 1980s, which weakened position of the state in land release: 

thethe most important cause of the stagnation is the market parties, including 
housinghousing associations and sometimes municipal land companies. They and not 
thethe government now define the rhythm of building production, and have much 
interestinterest in scarcity (Muöoz Gielen, 2002). 

ContingentlyContingently defined savings and investment relations 

Nott  only has the monopoly position of the municipality been challenged, but also the role of 
thee central government. Its former  role in channelling finance into the housing sector  has been 
curtailedd and privatised. By the mid 1980s, in a climate of financial austerity, the role of the 
centrall  government in financing housing associations came under  question. 9 In 1986, 
allegationss of fraudulent activity by investors manipulating subsidy systems in the building 
sectorr  began to emerge.90 It was argued that subsidies should shift from the dwelling to the 
tenant,, rents should rise and a proportion of social rental dwellings be sold (Muri e and 
Priemus,, 1994:113). 

UntilUntil  1988, government secured loans had financed housing associations and municipal 
housingg companies, set at market rates.9'institutiona l investors as well as social housing 
providerss received object subsidies to ensure high levels of building activity, rents increases 
weree moderate92 and controlled to ensure affordabilit y and wage restraint. Further, generous 
demandd side subsidies, rental-housing allowances, were also provided to eligible tenants. 

Byy the end of the 1980s under  pressure from the Ministr y of Finance, the central government 
proposedd to withdraw completely from arranging finance for  social housing production. Much 
emphasiss was placed upon private and transparent nature of social housing provision, separate 
andd independent from government. In this context housing associations were forced to 
becomee more financially independent and autonomous. 

Inn 1993 the government initiated the process of cancelling all outstanding government secured 
loanss to housing associations and Municipalities, in advance of forthcoming subsidies for 
renovationn and construction. The so-called Bruterin g or  grossing up process, made it feasible 
forr  Associations with good reserves to obtain funds independently from the capital market 
(forr  further  details see Appendix 2) during a favourable interest rate climate. Central 
governmentt  temporarily secured the rent revenue stream, by permittin g increases above the 

Speakingg in an interview in 1983, one substantial and influential constructor  of dwellings, considered that the 
sociall  housing budget was cut due the heavy drain it placed on government finances, via loans, object and 
subjectt  subsides. Harloe Archive, Salford University Manchester. 
900 A Parliamentary Inquir y was held in 1987-1988 to investigate accusations of fraud and the role of central 
governmentt  administrating various subsidy rules and regulations affecting municipalities and the building 
industryy (Muri e and Priemus, 1994:113). 
911 Whilst between 1934 and the early 1960s market rates were reduced by hidden government subsidies to 
suppresss cost rents. 
9292 Between 1970 and 1979 real rents actually declined by 0.3%. Between 1980 and 1989 real rents increased by 1 
%%  (Source: CBS and VROM, in Nota Wonen (2000) Table 6.2 Huurprijsontwikkelin g 1950-2000) 
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ratee of inflation for several years. Whilst rents continue to increase, the incline has been 
moderated. . 

TableTable 7.7 Rent Rent price developments J 990-2000 

Year Year 
1990 1990 
1991 1991 
1992 1992 
1993 1993 
1994 1994 
1995 1995 
1996 1996 
1997 1997 
1998 1998 
1999 1999 
2000 2000 

%% Inflation 
2.5 5 
3.1 1 
3.2 2 
2.6 6 
2.7 7 
2 2 
2 2 

2.2 2 
2 2 
2 2 

2.2** 2.2** 

%% Rent increase* 
3.3 3 
5.9 9 
5.6 6 
5.4 4 
5.2 2 
4.7 7 
4.1 1 
3.7 7 
3.4 4 
3 3 

2.5*** * 

%% Real rent 
0 0 

2.8 8 
2.4 4 
2.8 8 
2.5 5 
2.7 7 
2.1 1 
1.5 5 
1.4 4 
1 1 

0.3 3 

Source:: CBS/VROM, 2000 table 6.2, * exclusive rent hannonisation, **prognosis CPB, ***Huur Brief 2000. 

Associationss had to support improvements and stock expansion through their own reserves 
(enhancedd via favourable market conditions, the Brutering process and rent increases above 
inflation),, private loans, financial restructuring and economically driven development 
strategies.. Initially, the capital market was unfamiliar with the character and quality of social 
housingg as an investment. Further, the financial health of Associations varied considerably, 
makingg the market cautious and interest rates potentially crippling. Towards this aim, the 
Nationall  Housing Council (Nationale Woningraad) and Ministry of Housing, Physical 
Planningg and the Environment (VROM) proposed the establishment of the guarantee structure 
forr reducing the risk and thereby the cost of capital loans. Two financial institutions have 
sincee been established to secure loans at more favourable interest rates for all Associations 
(WSW)) and improve the financial structure of poorer ones (CFV). For more details on these 
institutionss see Appendix 3. 

Housingg associations are now operating in a dynamic financial environment where minor 
changess in the rate of inflation, interest or rent can have major implications for financial 
reserves,, solvency, and ultimately rents charged. 

Thee primary investor in social housing in The Netherlands is the publicly owned Bank of 
Dutchh Municipalities (Bank Nederlandse Gemeenten, BNG)94, with commercial banks and 
pensionn funds playing a lesser role. Its dominant position in social housing finance has 
concernedd AEDES, the combined umbrella group for association sector. They have initiated 
thee establishment of another specialist mortgage provider, with stronger ties to one of larger 
commerciall  banks (ABN/AMRO).9S 

Yett this also had the consequence of pushing better off tenants into home ownership. 
Inn 1996 the BNG provided 18 billion USD in loans to housing associations. It is owned by and provides a 

dividendd to central and municipal governments, each holding a 50 per cent share holding. The bank has a 
supervisoryy board of Ministers, Mayors, housing associations, and economic experts. Efficient payment services, 
securee electronic banking mechanisms and small overheads (one central office), reduce costs and therefore 
interestt charged. The Banks also has a triple A rating and provides some of the cheapest loans to associations, 
allowingg for a very low return. 
955 Interview with Hans Polman, Director Public Housing, BNG, 1999, Lawson interview archive 
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Thee Dutch government now plays a diminished but essential role in financing social housing 
yett faces littl e direct risk. The current role of the government in housing is one of guiding the 
operationn of 'independent' associations, determining rent policy and permissible increases, 
providingg housing allowances to tenants, collecting imputed rent tax and permitting 
substantiall  tax relief for home purchasers. 

Duringg this phase in the history of the Dutch housing solution, home ownership has assumed 
farr wider ideological prominence than any other. The proportion of social rented dwellings 
hass declined with the promotion of owner occupation through central government taxation 
incentives,, flow of funds into home mortgages and a flow of investment into free sector land 
andd housing development. The proportion of home purchasers and outright owners increased 
fromm 42 percent in 1981 to 52 percent in 2001 (VROM, 2001). On average, Dutch households 
becamee much wealthier in the second half of the 1990s, not only via their income but also via 
thee appreciation of housing assets amongst homeowners (DNB, 2000:32). Indeed, wealth 
appreciationn was largely derived from dramatic rises in house prices, especially between 1995 
andd 1999 and is considered by industry groups to have played large but unacknowledged role 
inn national economic growth (NVM in RICS, 2002). 

Duringg the 1990s, capital flowed from less profitable sectors of the stock exchange and bonds 
markett into the property sector. Financial institutions, such as ING and various pension funds, 
investedd heavily in the residential property market. Construction firms such as Hollandsche 
Betonn Group (HBG), Volker Steven and the BAM Group were major recipients.96 

Investmentt in mortgages at the lower end of the market was promoted by the re-launch of the 
mortgagee guarantee.9 A fund based on borrowers premiums enabled the creation of the 
Nationall  Mortgage Guarantee in 1995. This triple A rated guarantee facilitated a lower 
interestt rate for modest borrowers. In case of default, payment of interest and mortgage 
premiumss were secured byy the Foundation Guarantee Fund, which was backed by government 
guaranteee in the context of an inflating housing market. With standardised, nationwide 
conditionss and promotion via mortgage retailers, 80 percent of mortgages received a 
guaranteee in 1995. However, with house prices in major employment centres rising rapidly, 
fewerr purchasers could borrow within the loan to income ratios required and the NHG's share 
off  the market has plummeted to 50 percent (Mersmann, 2002). 

Thee market for mortgages grew exponentially in the second half of the 1990s. As competition 
amongstt lenders intensified new institutions such as the secondary mortgage market, new 
mortgagee products and marketing devices were developed, which fully exploited the 
government'ss policy enabling the deduction of mortgage interest.98 The development of the 
secondaryy mortgage market is just one cause behind the large volume of credit that has flowed 
intoo the home loans sector. Coupled with developments in the supply of mortgages are those 

966 Cobouw, 1994, Vol. 138 (3) 'ING Groep ijzersterk verankerd in de bouw1 [ING group strongly anchored in 
construction] ] 
977 Initially established in 1957, this mechanism had been locally administrated, with differing conditions and was 
relativelyy ineffective nationally. 
98 8 

Sincee 1996 the process of securitisation of home mortgages began to develop and a secondary mortgage 
markett is now firmly established. This market permits the originator of mortgages to hand over legal 
responsibilityy to a special purpose vehicle (SPV). A SPV can issue mortgage-backed securities that can be 
openlyy traded. This process improves the balance sheet and cash flow of the mortgage originators and allows 
themm to issue more loans (DNB, 2000a, Mersmann, 2002). 

189 9 



att the consumer interface. Rising rents (due to the removal of object subsidies and new 
financiall  relations in the social housing sector) pushed higher income tenants into the home 
ownershipp market Yet this was a market based on two and not one income. Dual income 
householdss were encouraged to borrow under a much more permissive lending regime, a 
growingg job market and generous tax incentives. 

Purchasee prices in sought after housing markets skyrocketed, partly based on 'double income' 
capacityy to pay and a flush of available credit. Far from the ideals of emancipation movement 
promotingg greater participation of women in the paid workforce, today many households have 
becomee locked into mortgages requiring high monthly premiums and thus, two full time 
incomess in a more precarious labour market According to a European survey by the Royal 
Institutee of Chartered Surveyors, Dutch households have taken on more debt than any other in 
Europe. . 

Undoubtedly,Undoubtedly, the biggest problem facing the housing market is that the boom 
waswas sustained by a huge increase in mortgage lending that has made the 
countrycountry 's home owners some of the most indebted in Europe (RICS, 2001). 

Thee European and National reserve banks are concerned about the implications of over 
indebtednesss for national financial security. The Dutch National Bank has cautioned lenders 
thatt their borrowers are vulnerable to the inevitable decline in house prices, when the boom 
finallyy busts or taxation policy changes" and indeed marginal changes in interest rates. 10° 

ContingentlyContingently defined labour and welfare relations 

Inn the previous phases, the Dutch welfare state had emerged from the negotiated consensus 
betweenn the social partners rooted in dominant Christian ideology, rather than die division 
betweenn labour and capital (Van der Reijden, 1989) and supported by resource royalties in the 
1970s.. Yet over the past decade, the general directions of government policies in the socio-
economicc field have been strongly influenced by monetary and fiscal policies in an intra-
governmentall  European context. Thus national corporate interdependency has taken place 
withinn a internationally orientated economy, which has given littl e room for manoeuvre and 
governmentt ambition (Geelhoed, 1989). 

Forr the first time since 1945, economic growth during the early to mid 1980s did not bring 
additionall  employment. Labour intensive industries were moving their plants to low wage 
countriess in Asia, Eastern Europe and Africa. A second-generation birth wave brought a 
massivee influx of young school leavers into the job market, whilst technological change meant 
thatt the skills of their parents were increasingly obsolete (Vlek, 1998). New migrants were 
alsoo competing for low skilled work, and as job opportunities for the low skilled diminished, 
long-termm unemployment amongst older members of the labour market became entrenched. 

Thee policy mortgage of interest relief is not set in stone. During the 2003 election campaign, the Labour Party 
floatedd the reduction of mortgage interest relief for high-income earners and the broadening of relief for lower 
incomess to promote access to the housing market. Conservative political parties: the Christian Democrats and 
Liberalss were opposed, and in preference promoted the scrapping of the property tax (of most benefit to those 
withh high value properties). 

Homee loan interest rates are currently declining to the benefit of those with variable rate loans. Yet, many 
Dutchh purchasers prefer the certainty of a fixed rate for up to 10 years. Yet in April 2002, the EU announced that 
lenderss would not be able to issue fixed interest loans after 2005. 
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Byy the beginning of the 1980s, a gap emerged between the skills offered and those demanded 
inn the labour market Structural unemployment was and remains concentrated in the major 
citiess such as Rotterdam and Amsterdam. 

Sincee the 1980s there has been ongoing discussion between unions, employers and the central 
governmentt about lowering labour costs to a minimum wage level to increase labour demand. 
Duringg these negotiations the concept of the single male breadwinner, bringing home 
sufficientt pay to cater for all the families needs has diminished. At this time, an increasing 
proportionn of women were joining the paid, predominantly part time workforce in the service 
sector,, complimenting the declining real wages of traditional male breadwinners. 

Thee Wassenaar Labour Agreement of 1982 specified moderate wage demands in exchange for 
reducedd in working hours and preservation of the system of social welfare (Terhorst and Van 
dee Ven, 1997:313). Collective work agreements contained wage demands, particularly 
amongstt labour intensive industries, and have been internationally praised as the mechanism 
forr subsequent job growth in the late 1980s and mid to late 1990s. Further, major transport 
infrastructuree projects have been fostered to promote private investment and generate 
employmentt in the distribution and service economy. 

Yett during the 1980s and 1990s, Dutch welfare provisions came into regular and increasing 
conflictt with monetarist fiscal policy driven by the entry requirements for European Monetary 
Unionn (Vlek, 1998). Under this paradigm, governments are considered best if they are small, 
theirr public services privatised and driven by market principles. In this context the social 
securitysecurity buffer has come under scrutiny, driving the call for more targeted, reduced benefits 
andd to discipline beneficiaries to look for work. 

Ass mentioned earlier, the social welfare system is largely a contributory one, paid for by the 
policyy premiums and taxes of low to middle income earners. Between 1976 and 1998 cuts in 
sociall  spending raised 40 million guiders annually in savings on all social benefits, workers 
insurances,, social provisions and pensions (Vlek, 1998:7). In recent years individual social 
contributionss by employees have been criticised by employers. According to some employers, 
wagess diverted to pensions presents a break consumer spending, harms international 
competitivenesss and fuels wage demands. Yet premiums are desperately needed to feed a 
systemm obliged to an aging membership, yet relying on declining number of policyholders and 
investmentt dividends. The sector has lobbied hard for an increase in premium, which are 
regulatedd by the central government.101 

Individuall  Rental Subsidy falls outside the individual insurance circuit. It is funded from 
generall  taxation revenue and is universally available to all tenants within certain rent and 
incomee limits. As mentioned in the previous phase, it is no longer a direct, project specific 
demandd subsidy relating to the cost rent system, but more a general welfare policy available to 
eligablee tenants. Expenditure on rental allowances rose considerably during the 1980s despite 
effortss to contain it.102 After years of circling debate and increasing cost to the state, the State 
Secretaryy (Heerma) recommended a number of measures to secure budget savings and reduce 

Inn the 2003 election the Christian Democrats promoted a doubling of social security premiums and wholesale 
revisionn of the system, the Labour party was against the increase and the pace of reforms. 
1022 These efforts included disassociating changes in minimum income from the changes in the level of subsidy, 
passingg on rent increases to both non and subsidy receivers, calculation of all incomes in subsidised dwellings, 
loweringg of the maximum subsidised dwelling and implementation of special rules for single person households 
(Dee Jong and Schoonhoven, 1992:61). 
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thee financial burden: limiting subsidies to young people, sharpening the quality discount and 
limitingg the rent that could be subsidised to 700 guilders. These provisions were to deliver 45 
millionn guilders savings every year beginning in 1988. Yet the cost to the central government 
hass continued to grow.103 

Todayy rental subsidy is the central governments only vehicle for influencing housing related 
welfare.. It can adjust the eligibility criteria (income, rent levels, etc) and the level of payment 
provided.. Whilst some commentators have argued that rent subsidies have been too broad and 
deep,, other aspects of rent policy have clearly not favoured tenants in recent years. During the 
midd to late 1990s, the government permitted rent increases above the rate of inflation (see 
Tablee 7.7 above), kept the eligible upper rent limit for subsidies low, encouraged more 
targetedd allocation of housing and promoted the sale of social housing to financially able 
tenants.1044 105These actions were motivated by the central governments strategy to protect the 
primaryy revenue source of the social landlords and secure their financial continuity, thereby 
stabilisee the association sector in the new financial context (outlined in this sub section 
above). . 

Thiss financial and political context has played an implicit role defining the implementation of 
thee social task of housing associations (to target low income households and those in housing 
need).. In practice, associations have undertaken entrepreneurial activities, built for profit, sold 
stock,, liberalised and raised rents and merged with other associations. The market orientated 
activitiess of some associations, in the context of greater freedom to set rents, has reduced 
affordabilityy for some low-income families. Increasing homelessness has also been noted 
(Priemus,, 1996). According to Van Kempen et al (2000): 

thethe operating risks of the housing associations were redefined to closely 
resembleresemble those of large-scale private land lords. It is likely that this will  entice 
themthem to adapt their operating rules and management strategies, resulting in 
severesevere erosion of the position of low-income households in the housing market 
(Van(Van Kempen et al, 2000:512). 

Homee ownership, once the preserve of wealthier Dutch households, is now being heavily 
promotedd as a mainstream option by central government.106 The government's explicit goal is 
too encourage the housing consumer's self-sufficiency (Vermaat 1996). To this end, social 
landlordss have been encouraged to sell existing stock to suitable sitting tenants. VINEX 
housingg is primarily built by private firms for sale and not social rental. Further, households 
aree enticed by generous (but regressive) taxation concessions, which enable the deduction of 

Despitee targeting almost half of renters remained eligible for the subsidy (De Jong and Schoonhaven, 
1992:80-86).. Further, targeting would not control contingent developments affecting demand for the subsidy, 
suchh as divorce, structural unemployment, low wage growth in certain sectors and the individualisation of 
households. . 
1044 Since the late 1980s the government has expressed its commitment to the sale of some (15-20,000) social 
housess with the proceeds returning to the association to fund new or improvements to dwellings (Murie and 
Priemus,, 1994:120). In recent years, the central governments drive to sell stock has accelerated, with the demand 
too sell of 500,000 rental dwellings to tenants via heavy discounting (DGVH, 2002). 
1055 However, the number of rental dwellings sold to (future) renters by social landlords increased only very 
slowly,, from 5,687 dwellings (2.5 per 1000) in 1993 to 8,158 (3.5 per 1000) in 1995 (various years, CBS, 
Maandstatistiekk Bouwnijverheid: Table 5). 
1066 The current state secretary for housing (DGVH, 2002) employs the libertarian language of public choice and 
antii  paternalism to increase sales of social housing and bring more houses onto the private market in cities such 
ass Amsterdam. He has embedded home ownership into a notion of citizenship, and in the context of very low 
production,, this ideal can only be achieved by the sale of many more social rental dwellings.106 
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thee cost of home finance. By 1995 almost one in every two households owned or was 
purchasingg their home (NRW, 1997:13). 

SynthesisingSynthesising key relations in their contingent context 

Thee following Figure 7.6 depicts the fundamental changes that have occurred during the 
1980ss and 1990s redefining the very core of the Dutch solution. First and foremost, we see 
thatt the central government is no longer  in control of the volume of the loan program for 
sociall  rental housing. Housing associations must now access the capital market directly. 
Theyy have improved their access to this market by obtaining a guarantee (WSW), which in the 
lastt resort is secured by the central and local government and financial re-organisation (CFV). 
Secondly,, the monopoly position held by municipalities in the land market has been 
diminished.. New players include project developers capable of implementing development 
plans. . 
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FigureFigure 7.6 Abstraction of the flow of capital via social housing sector, following the withdrawal of the state from 
issuingissuing loans (1979-2000) 

Thee government is no longer  in a position to use the social sector  as a counter  cyclical tool 
duringg times of low production and high housing need. It has lost considerable control of the 
naturee and level of housing outcomes produced. Production levels are alarmingly low, and 
scarcityy is keeping prices high. Further, a number of current and potential crises could lead to 
thee demise of the social housing sector itself. Problems include speculative activity in the 
landd market, rising prices above those feasible for social rental exploitation; the slow 
'eatingg away' of housing association reserves during less favourable interest rates; 
increasingg residualisation of the tenant base as more wealthy tenants are both pushed and 
pulledd out of the sector and finally almost total reliance on subject subsidies to achieve 
housingg welfare, whilst other costs are unchecked. Further, increasing entrepreneurial 
activitiess may erode the legitimacy of the sector undermining any future government 
assistance.. Finally, there are already emerging signs that young dual income couples cannot 
affordd to enter  the home ownership market. 
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7.66 Abstracting the causal mechanisms 

Sectionn 7.5 above has re-described and abstracted key relations underlying various shifts in 
housingg provision in The Netherlands, with particular emphasis upon how contingencies have 
influencedd the definition of core property, finance and welfare and labour relations during 
periodss of coherence, crises and adaptation. 

Ass outlined section 7.3, the Dutch solution of compact cities with its large proportion of social 
rentall  dwellings alongside subsidised and unsubsidised dwellings for purchase was formerly, 
butt tenuously established in the early years of the 20th century. It is notable for its prominent 
inclusionn of private associations managing social housing, which contrasts starkly with the 
marginall  and residual role of State provided 'public*  housing in Australia. Behind this 
observablee phenomenon can be found a set of social relations characterised by the strong role 
forr larger municipalities in land development, planning and housing development, favourable 
governmentt secured loans and object subsidies for the construction of dwellings by a variety 
off  providers for different forms of consumption, and the regulation of rents sustained by 
modestt household incomes and supplemented by rental subsidy. Contingent conditions have 
playedd an integral role in the development and dynamics of these core relations of provision, 
influencingg the level and type of dwellings produced and their spatial patterning. 

Forr me purposes of analysis, relevant contingencies can be considered to be those that 
influencee the key relations of provision: property, saving/investment and labour and welfare 
andd labour relations. Take for example the initial period of economic liberalism between 1848 
andd 1889, which generated a serious housing crisis. During this time the property market was 
operatingg under conditions of scarcity, monopolised by private speculative interests and 
constrainedd by municipal government, politically and fiscally out of step with the demands of 
thee new industrialising economy. Development was constrained not only by obsolete defence 
wallss but also by the strength of private property rights, which precluded government co-
ordinationn and fiscal constraints of municipalities which undermined their capacity to pay for 
costlyy infrastructure works. Of course, these contingencies affecting property rights must also 
bee synthesised with those affecting institutions of investment in the built environment at the 
timee and the labour and welfare conditions of city residents and new migrants. To facilitate 
thiss process, section 7.6.1 abstracts the contingent conditions of relevance to key relations 
underpinningg changes in the Dutch housing solution. 

7.6.11 Abstraction using relevant concepts and ideas 

Too enable a more straightforward contrast between each phase, Table 7.7 abstracts from 
sectionn 7.5, shifting definitions of key relations, under periods of coherence and crisis, in the 
developmentt of the Dutch housing solution. It also abstracts the contingent conditions of 
influencee and the relevant housing outcomes. 
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7.6.22 Retroductive analysis of the Dutch housing solution 

Beyondd the simple contrast provided by Table 7.7 above, retroductive reasoning is required to 
progresss explanatory analysis. Whilst the tablee is useful for highlighting contrasts, it merely 
categorisess relations and does not tell us much about the integrated dynamics between key 
themm and how they generated particular housing outcomes - and indeed, non-outcomes. 
Rather,, this process of abduction must be complimented by contrastive and counterfactual 
questioningg to expose the causal mechanisms operating to influence the development of the 
Dutchh housing solution. The following series of questions and possible answers, drawing 
uponn the evidence provided in 7.5 and abstractions in Figure 7.2-7.6, are dedicated to this 
goal. . 

WhyWhy was home ownership for workers not an alternative in the formation of the Dutch 
housinghousing solution? 

Thee Dutch housing 'solution' has emerged from very different roots than those established 
duringg a similar time period in Australia. First and foremost it emerged from existing pre-
industriall  cities, with a medieval mercantile past. The contours of these earlier cities can be 
seenn in the circling defence walls, tight inner cities and narrow irregular street patterns. These 
contourss and the power structures mat maintained them constrained and influenced the 
developmentt of industrial cities and their housing solutions. Yet, beyond this brief preliminary 
explanationn can be found a specific coherence of property, investment and labour relations, 
whichh underpinned a specific type of housing provision during the late 19th century. 

Fromm the outset, conditions present in the Dutch property market of pre-industrial medieval 
citiess bore no resemblance to those in colonial Australia, renting housing was the norm and 
circuitss for individual housing credit for ownership were quite undeveloped. The land market 
wass monopolised by a landed gentry, merchants and industrial elite who constrained supply 
andd gained their wealth from speculation. Small exchangeable and affordable parcels of land, 
suitablee for modest housing developments, were completely absent form the market. Larger 
parcelss were scarce and thus land prices high. Such conditions necessitated high yield 
developmentss and multiple tenancy apartment buildings were the norm. 

Anotherr causal mechanism can be found in the definition of labour relations and market 
positionn of urban workers. Labour conditions in new industries and the home were often poor 
butt workers fleeing the economically depressed countryside were isolated and unorganised. 
Unlikee their Australian counterparts, Dutch skilled and semi-skilled workers were 
'disposable',, easily replaced by the thousands of work seekers leaving the depressed 
agriculturall  sector. Working conditions were extremely poor and wages minimal. In some 
cases,, workers merely received tokens, which could only be exchanged for provisions from 
thee employer's store. 

Thesee contingently defined labour conditions and housing costs, suppressed the capacity of 
householdss to save, not only for hard times, but also for better housing. Additional resources 
mayy have improved their capacity to change their housing situation and attempts were made 
inn the formation of home ownership co-operatives. However, the price of ownership 
outstrippedd savings capacity and the co-operatives goal of home ownership was switched to 
renting. . 
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Forr every system of savings is a corresponding one of investment As mentioned, for many 
workerss the capacity to save was minimal. The required down payment for a mortgage loan 
wass prohibitive. Further, mortgage banks had far safer investments to make than small-scale 
30-yearr mortgages for low and insecurely paid home purchasers. Conversely, capital did flow 
intoo the private rental sector, where more certain profits could be made from building at high 
densityy and low quality. Rental investment was a safe investment, providing the building 
survivedd the 30-year mortgage! Thus, via the circuit of mortgage credit and housing 
development,, the rental sector flourished for a time. Landlords were in a strong market 
positionn to exploit the abundant supply of tenants. Rents were set at market rates and eviction 
forr non-payment was the norm. This exploitative, mode of provision pervaded until unsafe 
buildingss and poor living and health conditions threatened a range of social classes and stifled 
orderlyy expansion of the newly industrialising cities. The local state was fiscally and 
politicallyy incapable of resolving the crisis. Constrained by limited revenue and controlled by 
aa propertied elite, few reforms were possible until electoral and fiscal conditions were 
adapted.. Indeed, this period was of "strategic significance" in the formation of the Dutch 
housingg solution (Harloe, 1995:50). 

Emergingg from a period of social unrest, expanding electoral franchise and calls for reform, 
thee Housing Act of 1901 outlined the central governments intention to provide 50-year 
annuityy loans with fixed payments, rather than the norm of 30, for registered associations of 
renterss for the construction of social rental housing and contributions towards operational 
costss to keep rents as low as possible. The terms of die loan required rental associations to 
committ to regular fixed repayments over a very long period, rather than purchase for 
individuall  home ownership. Life expectancy then, and now, certainly did not permit 
individuall  mortgages of a 50-year maturity. Yet such terms were possible with rental 
associations;; they were conceived as relatively permanent institutions. Further, the new 
buildingg code ensured that buildings produced remained standing and exploitable 
beyondd the maturity of mortgage finance, matching the financial commitment made by central 
governments.. These important, linked provisions shifted the risk of investment towards the 
state,, which in turn, managed the land development process via municipalities, setting 
buildingg standards and non-profit management standards for approved registered 
associations.. Registration enabled the government to ensure that loans were being issued to 
responsiblee landlords, who would manage their stock efficiently, yet not profi t excessively 
fromm their  advantageous position. Eventual surpluses (after loan maturity of 50 years) had 
too be spent on furthering housing provision. In turn these associations selected tenants most 
ablee to sustain rental payments and enforced strict standards of tenant behaviour. 

Indeed,, the Housing Act emerged form a period of strategic crisis and provided the basic 
frameworkk for the Dutch housing solution. The framework comprised municipal land 
development;; 50-year government secured loans at the lowest market rate possible and cost 
rents.. Yet exposed to the contingencies of an open economic system, this framework was not 
enough.. When the cost of building materials and urban renewal rose, object subsidies were 
provided;; when interest rates rose, the government paid the difference between market and 
beloww market rates to keep cost rents low, when frozen or stagnating wages were insufficient 
too cover cost rents, further object subsidies were provided which later shifted to subject 
subsidies.. Despite the ebb and flow of contingent conditions, and the sporadic outputs of 
sociall  housing, the basic structure of the Dutch housing solution remained in place until the 
midd 1980s. 
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WhyWhy were social landlords private and not public? 

AA peculiar aspect of the Dutch housing solution is the reliance upon private rather than public 
landlordismm for the management of social housing funded by government loans. Such private 
landlordss are not of commercial origin, but rather a non-profit private vehicle to resolve the 
questionn of accommodating working households, including those on a moderate income. An 
explanationn for this phenomenon can be found in the in the historical and spatial coherence of 
keyy social relations affecting the development of housing policy following a period of urban 
crisis.. This crisis was partly generated by economic liberalism and dysfunctional housing 
markett dominated by speculative interests, and was responded to in the context of an 
emergingg Christian corporatist welfare state. 

Unlikee municipal landlords in the UK or State Housing Commissions in Australia, Dutch 
housingg associations emerged as the most legitimate vehicle at a time when the crisis of 
economicc liberalism undermined faith and trust in commercial landlordism, yet public 
ownershipp and control was tainted with revolutionary communist idealism. Social unrest had 
eruptedd in numerous towns and cities, often over housing conditions, but no strong advocate 
existedd for the de-commodification of housing relations. In contrast to the labour movement, 
thee network of Christian based interest groups was deeply rooted in the daily lives of Dutch 
households.. Almost everyone belonged to a church, social group or society of religious origin, 
whichh in turn influenced social networks, work ethics and domestic life. Most labour unions 
belongedd to one or another camp, being protestant or catholic and later non-aligned. 

Thee capitalist ethic was intertwined with religious doctrine. Even profits had to be generated 
fromm philanthropic housing initiatives and market rents charged; more collective or subsidised 
alternativess would simply dilute the hard working ethic of deserving tenants. Private non-
commerciall  organisations, and not the state, were considered the most suitable mode of social 
regulationn in a time of social upheaval across Europe. They were in a central position to 
reformm anti-social behaviour amongst tenants and protect mem from the dangers of socialism. 
Further,, housing associations were a natural forerunner of the pillarised welfare state. 
Typicallyy collective facilities such as schools, recreation clubs and health funds later became 
rootedd in the pillars of the Christian corporatist welfare state. 

WhyWhy social rather than private rental housing in the 1950s? 

Sociall  housing formed an integral part of the central governments low wage strategy 
followingg a long economic crisis and the material destruction brought by WWII. It was the 
onlyy vehicle that could be steered by the government to generate sufficient levels of 
productionn and war damage, the housing shortage and charge low rents. Social landlords were 
committedd to a long term social task via cost rent housing, rather than market rents for private 
profit.. They were established in this task before the War and were called upon once again, to 
addresss the new housing crisis. Yet housing associations and their tenants became a force of 
theirr own and were subject to competitive electoral politics between the Catholic and Labour 
parties.. The housing shortage continued in the 1950s and the baby boom generation and new 
coloniall  migrant needed to be housed. Expansion of the existing framework of housing 
provision,, via housing associations was a path dependent and politically acceptable strategy. 

Fromm its dominance in the late 19th century to near extinction in the 1950s, the private for 
profitt rental sector has been subject to numerous contingent conditions eroding investor 
confidencee and reducing the number of active players in the market to large institutional 
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investors.. Throughout the war, it was forbidden to profit from the exploitation of dwellings. 
Rentss were frozen at 1934 levels. The low wages of tenants and shortages of materials also 
curtailedd profitable exploitation. Later various additional housing policy measures promoted 
decliningg investment. These included strong tenancy legislation; centrally regulated rents; and 
indeedd competition from both the regulated affordable social housing sector and the 
subsidisedd and fiscally attractive home ownership sector. 

Together,, these measures undermined the flexibility and security of rental investment and 
brokee basic conditions for commodified tenancy relations (security of tenure, rent regulation) 
off  interest to small-scale investors and petty landlords. Today, the largest investors in the 
smalll  private rental market remain Dutch pension funds. These investors seek low risk, long-
termm investments in order to pay their obligations to long-term policyholders, and use rental 
propertyy as a hedge against inflation. A number of pension funds are now capitalising on their 
debtt free, inflated assets and selling rental stock, sometimes to sitting tenants. 

WhyWhy discontinue the system of government guaranteed loans and curtail municipal led land 
developmentdevelopment in the 1990s? 

Despitee continuing housing shortages, the seeds of stagnation were planted in the Dutch 
housingg 'solution' by the late 1960s. Following protracted struggle between housing 
associations,, central government, unions and the Social Economic Research Council, the 
stranglee hold on wages andd rents was broken in the 1960s. The central governments hidden 
interestt subsidy, which had created below market interest rates for housing associations, was 
exposedd by explicit object subsidies. To reduce the burden, a new system of Dynamic Cost 
Rentt (DKP) was introduced in 1975 to claw back object subsidies in the latter years of the 
mortgage.. By the mid 1970s, the finance of social housing associations became tied to 
calculationss of the DKP system and low-income tenants became eligible for rent subsidy. Yet, 
ass always the new financial system was subject to unfavourable contingent conditions. In the 
contextt of stagnant wage growth, unemployment and deflation, rents did not increase 
sufficientlyy in a deflated market, and the DKP system proved exorbitantly expensive for the 
centrall  government by the late 1970s. 

Yett alongside these troubles in the social sector, the private housing market was in crisis and 
thee building industry in deep recession. Despite looming budgetary constraints, economic 
malaisee and the near collapse of the home ownership sector, the government steered 
investmentt into the social housing sector once again, using the trusted neo-Keynesian 
strategiess of the past. Yet such a strategy ran counter to the growing ideological hegemony of 
smalll  government, financial deregulation and privatisation promoted by the conditions for 
Economicc Monetary Union. This ideology was bolstered by the yearly reminder of the 
housingg debt presented in the government budget, demonstrating the ballooning nature of 
housingg loans committed under the DKP system and allegations of building fraud eroding 
confidencee in housing associations and municipalities. 

AA number of important changes were legitimised in this climate of fiscal austerity and greatly 
influencedd the dependent relations between central government, housing associations and 
municipalities.. With these changes, municipalities would no longer hold a monopoly position 
inn the land markets surrounding their town centres and thus would be less able too direct the 
pacee and composition of housing construction. To some degree this initiative was 
unintentionall  and stemmed from the announcement of potential development areas by central 
government,, which of course attracted speculative purchasers. Municipalities were not 
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permittedd by law to expropriate land from owners with a capacity to implement development 
projectss (unlike farmers). Later, municipalities were strongly discouraged from becoming too 
activee in the land market Instead the central government gave preference to private 
companiess in building homes for purchase rather than associations providing social housing. 
Inn this context, the task of municipalities in fulfillin g planning objectives became more 
complex,, involving multiple players and housing outcomes became less certain. 

Importantly,, the financial relations of social housing provision were also altered with the shift 
awayy from directly secured loans (which were ballooning exponentially) towards those 
accessedd directly by associations from the capital market. The balance sheets of housing 
associationss were greatly enhanced by the Brutering calculation, which cancelled existing 
loanss in exchange for future object subsidies. Dutch housing associations now obtain a 
financiall  guarantee (WSW) and contribute to a mutual fund (CFV) to strengthen their market 
positionn and obtain all loans on the capital market. To date access to this market has been 
relativelyy easy given the strong asset position, improved rental income and management 
experiencee of social landlords. The sector has been encouraged to become more financially 
selff  sufficient, merging with other associations, undertaking more commercially orientated 
projectss and selling housing stock. Sandwiched between the openness of the capital market 
andd margins of rent policy, associations have also had become more attuned to their economic 
potential,, pursuing more 'active' rent policy (which in turn pushed out those who could afford 
homee purchase) and development strategies, which include the construction of dwellings for 
salee and profit. 

Inn tandem with these developments in the social sector, home purchase has been encouraged 
byy the discounted sale of social housing stock, the re-launch and promotion of the National 
Mortgagee Guarantee, and generous tax advantages. Purchase prices in employment centres 
havee escalated. Within the finance sector, a number of developments have fostered the growth 
off  home purchase: a more permissive lending regime based on two incomes, establishment of 
aa secondary mortgage market, and the establishment of the brokering sector generating 
marketss for new mortgage products. 

Alsoo related are developments in the Dutch labour market. Following recession, wage 
constraintt and labour market restructuring, there has been substantial employment growth in 
thee mid to late 1990s particularly amongst the financial services, technology and construction 
sectors.. In this context, the social task of the housing associations appeared to be less pressing 
(apartt from the demands of structurally unemployed and 'silent' asylum seekers) in the face of 
apparentt labour market prosperity. Further, following the welfare 'excesses' of the 1970s and 
1980s,, the central government has promoted a libertarian ideology of self-reliance, by 
targetingg welfare benefits and individual rent subsidies more closely. Home ownership, once 
thee preserve of wealthy and non-city dwellers, is now promoted as the mainstream housing 
'solution'' for all 'able' Dutch households. In contrast, the social housing sector is considered 
byy some in the central government to be a receptacle for households unable to compete in the 
privatee for profit sector. 

Indeed,, the coherence of the long established social housing solution has been broken and a 
neww one is emerging dominated by those with an interest in home ownership. Some of these 
interestss are contrary to national polices of choice, affordabiliry and quality, as the politicians 
demandd the sale of social housing andd market parties accidentally or implicitly promote 
productionn scarcity further inflating house prices. 
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Too sum up, this Chapter has outlined observable characteristics of the Dutch mode of housing 
provision,, identified its core features, and provided an overview of explanatory approaches in 
Dutchh housing studies. It has also provided a rationale for a new approach and applied this to 
differentt phases in housing history. These have been contrasted and analysed for their 
underlyingg causal mechanisms via contrastive and counterfactual questioning. 

Thee following and final Chapter (8) will now contrast and compare the underlying causal 
mechanismss of the two divergent case studies, Australia and The Netherlands and discuss a 
numberr of theoretical and substantive issues. 
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