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   Abstract
   The paper takes a closer look at recent developments in social housing
   in Denmark from 2001-2007. This period has in a comparative
   perspective (Bengtsson 2006) been labelled the retrenchment phase in
   Nordic housing policy. An initial analysis of the ‘right to buy’
   initiative (Jensen 2006) shows that retrenchment has had a rough start
   in Denmark, however in the paper more recent developments are
   explored, and in spite of the rough start it seems like some
   strategies are indeed efficient and do prime institutional change. A
   model of how to study these developments is presented and some of the
   strengths and liabilities with the proposed model are discussed.
   The overall impression is, that when it comes to studying retrenchment
   and institutional change, it seems fruitful to combine a path
   dependent perspective on the historical context priming institutional
   stability with a more actor based perspective, thus determining when
   and how actors are capable of implementing strategies that can enable
   change.
   Is Breaking Up Still Hard to Do?
   - Retrenchment in a Path Dependent context: Recent Developments in
   Social Housing in Denmark
   1 Introduction: Do the Losers of Yesterday Make Poor Winners Today?
   ===================================================================
   When a group who formerly more or less marginalized finally comes to
   power, one could expect, based on parts of institutional theory, that
   institutional change would occur, since the former ‘losers’ will use
   their newly gained power to seek out new ways to promote their
   interests - and hence become today’s winners by finally being able to
   carry out strategies formerly prevented by an existing institutional
   set-up (Schneiberg & Clemens 2006: 217-218, Thelen 2003: 228 and for a
   review Pierson 2004:154-155, 157).
   Following these expectations we would expect that change would happen
   in Social Housing in Denmark when a liberal conservative government
   came to power in 2001 thereby succeeding almost a decade of Social
   Democratic and social-liberal rule. One year later the housing policy
   programme labelled “More Housing– Growth and Renewal on the Housing
   Market” was launched. The government itself described the initiative
   as follows:
   “The stage is set for a gradually more market oriented policy, which
   increasingly will support economic growth and where the role of the
   state is reduced and centred on those really in need on the housing
   market1 ” (http://www.ebst.dk/boligpolitik)
   More market orientation and a reduction of the role of the state with
   regard to public housing policy has both been main preferences for the
   liberal-conservative government since 2001 and onwards. In a
   comparative perspective this development is not unique, but can be
   seen as part of what Bengtsson et al. has dubbed the “retrenchment”
   phase in social housing in the Nordic welfare states (Bengtsson 2006:
   21-22) described as:
   “Finally and still going on in the Nordic countries, we have a
   privatization phase or, in more general terms, retrenchment phase,
   starting between 1990 and 2000, when some of the state institutions of
   housing provision were abolished or reorganized” (Bengtsson 2007: 8-9)
   However Jensen (2006)’s analysis shows2, that when dealing with
   changes, especially within the social housing sector, it has not been
   as easy for the liberal-conservative government to walk the walk, as
   it was to talk the talk (Jensen 2006: 53-54).
   This paper presents a suggestion of how these more recent developments
   in social housing from 2001-2007 could be grasped more thoroughly by
   answering the following question:
   “How can recent developments in Danish social housing be explained by
   combining the theories of welfare state retrenchment and path
   dependency?”
   This question is divided into three sub questions:
     * 
       What are the recent developments in Danish Social Housing?
     * 
       How can the relation between retrenchment in housing policy and
       path dependency be elaborated further?
     * 
       What are the strengths and liabilities in the proposed framework?
   In general there is a vivid ongoing debate on how to define and study
   institutions and institutional change within the historical branch of
   the neo-institutional body of theory (See Mahoney 2000, Bengtsson
   2007, Thelen 1999, 2003 and Pierson 2000, 2004), however the aim at
   hand is not to contribute to this debate but rather to explore the
   linkages between path dependency and welfare state retrenchment with
   an emphasis on the latter. The need to take a closer look at the
   relation between retrenchment and path dependency in housing is
   double-sided: At one hand it is relevant to study the factors leading
   to resilience that can compete with a legitimate, elected government’s
   attempt to pursue an interest for more market orientation throughout
   two election periods as in the Danish case. On the other hand it is
   also quite relevant to explore the links between path dependency and
   retrenchment, that is the government’s attempts to gradually work
   around the existing institutional constraints despite of it’s rough
   start, and it’s achievement of the desired increase in marked
   –orientation within the housing sector. Either way the insights gained
   are of relevance if we are to know more about how housing policy
   evolves in the retrenchment phase. In order to do so, I suggest that
   it would be fruitful to take point of departure in an institutional
   perspective on housing policy.
   Housing Policy in an Institutional Perspective
   ----------------------------------------------
   In general, housing policy has often been defined as a ‘wobbly pillar’
   under the welfare state (Torgersen 1987) and Bengtsson elaborates this
   definition further:
   ”Housing policies in most Western countries are best perceived as the
   state providing correctives to the housing market. This means that
   market contracts serve as the main mechanism for distributing housing,
   and state intervention takes the form of correctives defining the
   economic and institutional settings of those market contracts”.
   (Bengtsson 2001: 257).
   This definition coins the special features of housing policy, namely
   that it, as opposed to other welfare state policies, is implemented by
   the market mechanism while it tells us less about the content and
   purpose of these state-provided correctives.
   According to Murie and Mallpass the correctives can be seen as
   designed measures that aim to:
   “Housing policy can be defined in terms of measures designed to modify
   the quality, quantity, price and ownership and control of housing”
   (Murie & Malpass 1982: 7).
   As the definitions above convey, the point of departure is that
   housing policy is about affecting housing stock and tenure forms in
   various ways; hence housing policy evolves around a deliberate design
   of the measures required to accomplish these goals, and the special
   characteristic with regard to housing is following Bengtsson, that
   these measures are implemented mainly through market mechanisms.
   However both definitions are silent as to how these measures can be
   designed and implemented, so in order to grasp the recent developments
   in social housing in Denmark, it seems fruitful to take point of
   departure in a definition derived from an institutional regime
   perspective3 proposed by Streeck and Thelen4. They define
   institutional regimes as:
   “…a set of rules stipulating expected behaviour and ‘ruling out’
   behaviour deemed to be undesirable. A regime is legitimate in the
   sense and to the extent that the expectations it represents are
   enforced by the society in which it is embedded. Regimes involve rule
   makers and rule takers, the former setting and modifying, often in
   conflict and competition, the rules which the latter are expected to
   comply” (Streeck and Thelen 2005: 12-13).
   With this point of departure housing policy can be understood as a
   product of the interplay between ‘formalized rules that may be
   enforced upon by calling on a third party’ (Streeck and Thelen 2005:
   10), rule-makers and rule takers. The latter are central political
   actors and according to Streeck and Thelen (2005):
   “What an institution is, is defined by continuous interaction between
   rule makers and rule takers during which ever new interpretations of
   the rule will be discovered, invented, suggested, rejected, or for the
   time being, adopted.” (Streeck and Thelen 2005: 16).
   It is exactly in this interplay that institutional dynamic is created5:
   “Political institutions are not only periodically contested; they are
   the object of ongoing skirmishing as actors try to achieve advantage
   by interpreting or redirecting institutions in pursuit of their goals,
   or by subverting or circumventing rules that clash with their
   interests.” (Streeck and Thelen 2005:19).
   Summing up, housing policy in an institutional perspective is about
   the interplay between rules, rule makers and rule takers. Here the
   interplay concerns a specific attempt to change rules that are guiding
   ‘quality, quantity, price and ownership and control of housing’ with
   regard to social housing in Denmark.
   I return to these recent developments in section 2. In section 3 a
   suggested framework for further analysis is presented. In section 4
   follows a discussion of liabilities and strengths with regard to the
   suggested framework. Each of the sections 2-4 seek to answer the
   sub-questions presented previously. Finally the conclusion sums it all
   up and thereby an answer is given to the overall research question:
   “How can recent developments in Danish social housing be explained by
   combining the theories of welfare state retrenchment and path
   dependency?”
   2 Social housing in Denmark 2001-2007
   =====================================
   Historically the main instrument with regard to social housing in
   Denmark has been housing associations that are subsidized and
   regulated by the state but who own the social housing dwellings
   collectively (see box 2.1 for more facts).
   With point of departure in the abovementioned definition of housing
   policy derived from Murie and Malpass the recent developments can be
   understood as different measures aimed at influencing the quantity,
   the price, the ownership and the control of the social housing stock.
   Box 2.1: Facts on social housing in Denmark (Based on Jensen 2006:
   45-48):
     * 
       The social housing sector counts for approximately 20 % of the
       Danish housing stock.
     * 
       The sector is organized in housing associations that are
       subsidized by the state and local government when it comes to
       construction and finance.
     * 
       The dwellings are collectively owned by the local associations who
       again are made up by different sub-associations or departments.
       There are approximately 740 housing associations and 7400
       sub-associations. The majority of housing associations are
       organized in The National Housing Association (NHA or BL in
       Danish)
     * 
       The tenants interests are represented through a model of internal
       democracy stretching throughout the various levels of associations
     * 
       The rent is cost based and since 1967 the housing associations
       have paid an obligatory fee to a fund (LBF -Landsbyggefonden),
       from where they can apply for financial support with regard to
       modernization and regeneration.
   Abolishment of the Ministry of Housing and ‘right to buy’
   The Ministry of Housing was abolished by the newly elected government
   in 2001. The result was a dispersal of the former ministry’s
   jurisdictions, placing the social housing sector under the
   jurisdiction of the Ministry of Economic and Business Affairs, thereby
   making the sector the responsibility of the Minister of Economic and
   Business Affairs, who is also the conservative party leader.
   Furthermore the liberal-conservative government launched their
   intentions to implement a Danish version of a ‘right to buy’
   initiative, thereby selling out of the social housing stock and thus
   affecting both ownership and quantity. Jensen’s analysis shows that
   liberal-conservative governments through out the period have
   constantly played a role as reformers and sought to alter the model of
   social housing through different strategies, striving for more
   liberalisation and opting for a shift in tenure forms and policy
   tools, by making social housing less attractive as a tenure form - for
   example by favouring owner occupied housing and private owned rental
   dwellings financially - and earlier suggestions of implementing a
   right to buy initiative dates back as early as in the 1980’s (Jensen
   2006: 76, 78, 82).
   However ‘right to buy’ met two severe challenges (Jensen 2006:62). One
   was of constitutional character since it was not quite clear, who
   actually owned the different dwellings due to the way the Danish
   Social housing sector is organized. Was it the different housing
   associations or the different housing organizations, who could decide
   to offer its inhabitants the right to buy? And who then could then
   oppose a suggested sale? Following these questions the right to buy
   initiative ended up in Supreme Court. Another challenge that faced the
   government was the influence from the organizations of interest within
   the sector, notably the National Housing Association (NHA). Despite
   the fact that the government decided not to include NHA in the policy
   making process (the proposal was elaborated in a civil servants group
   with members from 7 different ministries), NHA still managed to
   influent the government’s supporting party, Danish People Party, so
   the ‘right to buy’ in its final form did not obligate the associations
   to offer the tenants to buy, but rather the law made it possible for
   the housing associations to opt-in for selling out (Jensen 2006:
   54-62). ‘Right to buy’ in Denmark is now entering its 7th year – and
   the number of sold apartments can still be counted by two hands. The
   Danish Supreme Court decided on the 7th of November 2007 with the most
   narrow margin (votes 5-4) that ‘right to buy’ was not in conflict with
   § 73 about expropriation in the Danish Constitution6. Most recently in
   March 2008, the minister of Welfare7 presented a proposal to prolong
   the temporary law implementing the right to buy (originally expiring
   in 2007) until 31st of December 2009. The announcement of the
   continuation caused debate and the opposition questioned the relevance
   of prolonging a law so obviously leading to policy failure.
   Furthermore, the government was criticized for not having published
   the evaluation report before 2008 even though it apparently had been
   available to the government internally since August 2007 (Ritzau
   29.03.2008).
   In relation to the proposal put forward by the minister, the
   spokeswomen on housing affairs from the Social-Liberals in opposition
   stated that:
     * 
       The minister does not expect that the law in the future will
       enable more sales than in the previous period, and the only reason
       for the continuation of the program is that the government cannot
       find a better alternative (Ritzau 29.03.2008 my translation)8.
   Maybe this is the case with regard to ‘right to buy’, but other
   measures have been taken as well during the period. In the following I
   include some of the most central measures taken, the launch of a
   reform of the governance of the sector with regard to control, the
   increased self-financing with regard to price and quantity and finally
   the regulation on max m2 prices with regard to quantity.
   Reforming the governance of social housing
   The housing agreement from 2006 between the government and The Social
   Liberals and Danish People’s Party includes the set up of a working
   group, which is to look into the reformation of the governance in the
   social housing sector9. This reformation is to emphasize
   decentralization to local governments and more autonomy to the housing
   associations. According to the housing agreement from November 2006
   the committee is commissioned to work with issues concerning:
   Organization, financing, the internal democracy, access criteria for
   rental, new assignments/contracting out and the local governments’
   supervision with the associations. The members of the committee are
   representatives from the Ministry of Social Welfare, the Ministry of
   Finance, The Ministry of Economic and Business Affairs and the two
   interest organisations LGDK, who represents the local governments and
   the NHA. Their recommendations are expected to be published around the
   1st of July 2008. Compared with the committee work dedicated to the
   implementation of right to buy, NHA this time was indeed invited to
   join, however at first sight the decentralization and increased
   autonomy is not costless to the NHA. Already in august 2006 the LGDK
   proposed a governance reform where the least amount of dwellings in an
   association was set to 2000, thereby limiting the number of
   associations involved and questioning the future of the internal
   democratic model so unique to the sector and so important for unifying
   renters and owners. Furthermore, as social housing is increasingly
   ‘localized’ it could become more difficult to mobilize the tenants at
   the national level as the NHA has done with great success, both with
   regard to the process of the ‘right to buy’ and with regard to the
   governmental claims of increased self-financing in the housing
   agreements of 2005 and 2006, I turn to the question of self-financing
   in the next section. Whether or not the governance reform will
   challenge the NHA’s position as key policy influencer with regard to
   the social housing sector remains to be seen, but the committee report
   and the following process of implementation should give some hints as
   to the future position of the NHA
   Increased self-financing
   With the housing agreements of 2005 and 2006 the government initially
   proposed to redirect the funds of the LBF (see box 2.1) to include
   financing of the construction of new dwellings especially for elderly
   and youth, thereby decreasing the states subsidies in this regard and
   amplifying the purpose of the fund to include more than modernization
   and regeneration (Housing agreement of 2005 and Housing agreement of
   2006).
   This has spurred a heavy debate and the NHA has during the policy
   process both years launched various campaigns in the media (read more
   at www.bakosop.nu and www.bl.dk/boligpolitik). Especially with regard
   to the housing agreement in 2006, the final amount redirected to
   construction was not as high as initially predicted by the government,
   but the agreements has shown that the LBF’s purpose, which is framed
   by the chair of the NHA as ‘the tenants savings’ (press release from
   NHA, 5th of November 2006) has been questioned by the government who,
   during the period, has redirected the funds to pay for construction of
   new dwellings aimed at specific groups in the population. Furthermore,
   the agreement has shown that especially the financial structures
   underpinning social housing has been fairly simple to change in
   direction of increased self-financing, despite the various efforts
   taken by the NHA to prevent this to happen.
   The status quo of the maximum m2-price
   With regard to the measures taken to affect the quantity of social
   housing, the number of affirmations given for commencing construction
   of new dwellings dropped dramatically in 2007 compared with previous
   years. Hence, in 2006 there was given a total number of 9946
   affirmations. This number had dropped to a mere 237 by the 21st of
   September 2007(Politiken 5.11.200710). According to Gert Nielsen, CEO
   of the NHA, only 400 affirmations was given in 2007 (Gert Nielsen,
   Jyllands Posten 26.03.2008). The drop is due to a body of regulation
   from 2004, which sets a limit for the price of construction within
   social housing. The limit has not been raised even though land prices
   have been rising. During election campaigning in 2007 the construction
   of new dwellings within the sector was put on the agenda, and the
   Prime Minister Anders Fogh Rasmussen promised to take a closer look on
   the issue (Politiken 5.11.2007)11. However, so far it is only the
   construction of dwellings directed at the elderly, which has seen an
   increase in the construction price limit (L 44 passed in Parliament
   the 11th of March 2008). Probably this was the reason that CEO of the
   NHA Gert Nielsen in a newspaper article later in March stated that
   nothing has happened and that the government has to ‘come clear’ when
   it comes to it’s intentions regarding construction of social housing
   aimed at broader groups as well (Gert Nielsen, JP 26.03.2008). So far,
   the measure of not updating the legal framework to the situations of
   increased cost indeed does block the way for the construction of new
   social housing dwellings.
   Recent Developments in Danish Social Housing 2001-2007
   ------------------------------------------------------
   Summing up the recent developments show that various measures have
   been taken by the liberal-conservative government, and it is not only
   seeking retrenchment through ‘right to buy’ but other measures have
   been taken as well. These include the launch of a governance reform
   delegating more power to the LGDK, amplifying the purpose with the LBF
   to include construction of social housing dwellings aimed at specific
   groups, thereby gradually increasing self-financing within the sector,
   and finally by not updating existing formal rules to changed
   circumstances in the case at hand by maintaining an outdated limit for
   the price of construction. So how can these measures be grasped more
   thoroughly?
   3 Towards further understanding of Danish Social Housing
   ========================================================
   In this section I explore how historical institutionalism can provide
   a fruitful framework for understanding social housing policy. A
   historical institutional perspective is relevant because, when the
   liberal-conservative government came into power in 2001, it inherited
   a long tradition of policymaking and different institutional
   structures that sustains social housing as an institution. Hence, in
   order to both understand and explain the developments from 2001-2007,
   a historical context cannot be discarded. The question is how this
   context could be incorporated and grasped systematically. With this
   regard Streeck and Thelen (2005) and especially Hacker (2005) have
   most recently addressed the question of institutional change as
   retrenchment in a path dependent context. The point of departure is
   given by the work of Streeck and Thelen (2005) and Paul Pierson
   (2004), combined with the work of Hacker (2005) and Pierson (1994).
   Studying Institutional Change as Intentions of Retrenchment in a Path
   Dependent context
   ---------------------------------------------------------------------
   The intentions with the different measures taken by the
   liberal-conservative government from 2001-2007 quite similar to the
   dynamics of welfare state retrenchment explored in Paul Pierson’s 1994
   book Dismantling the Welfare State?12
   According to Pierson retrenchment can be understood as an intended
   attempt to reduce the role of the state in certain policy areas:
   “Retrenchment can be defined to include policy changes that either cut
   social expenditure, restructure welfare state programs to conform more
   closely to the residual welfare state model, or alter the political
   environment in ways that enhance the probability of such outcomes in
   the future” (Pierson 1994:17).
   Pierson distinguish between two types of retrenchment: Programmatic
   and systemic. The first type concerns immediate policy changes and the
   second is about the altering of the political environment as mentioned
   in the definition above (Pierson 1994: 15, Hacker 2005: 43). As
   noticed by Hacker, the systemic retrenchment type is less developed
   and explored in Pierson’s work than programmatic retrenchment (Hacker
   2005: 43, note 3), however it is of no less importance.
   What Pierson labels as retrenchment can be seen as a parallel the
   focus Streeck and Thelen (2005) employs on ‘liberalization’ as:
   “The dominant trend in advanced political economies, we have stated
   early in this chapter, is Liberalization: the steady expansion of
   market relations in areas that under the post war settlement of
   democratic capitalism were reserved to collective political decision
   making” (Streeck and Thelen 2005: 30)
   Both Pierson and Streeck and Thelen are concerned with the same
   empirical phenomena: Addressing institutional change as a draw back of
   the state and a following increase in market orientation, but they are
   interested in this at different levels. Hence, where Streeck and
   Thelen focuses on cross country comparisons in western welfare states,
   Pierson presents retrenchment as cut back welfare state reforms.
   Although Pierson also includes a comparative perspective, the level of
   analysis varies. Where Streeck and Thelen proposes to study
   liberalization as institutional change by focusing on the direction of
   the impact by separating process and results (and thereby indicating
   that it can have an impact on only one of the two), Pierson’s
   distinction between systemic and programmatic is more concerned with
   the specific actors trying to convert retrenchment intentions to real
   time policies.
   However, these efforts of draw back of the state do not occur in an
   institutional vacuum, and in this regard Hacker (2005) present a model
   where factors of institutional resilience, retrenchment and strategic
   actors are all incorporated. The dimension ‘political environment’
   can, rather simplistic, be said to refer to other actors’ desires to
   maintain status quo, and the ‘barriers to internal change´ can be seen
   to refer to the different factors pointing to resilience hence
   positive feedback mechanisms, veto points, asset specificity and
   equilibria (Hacker 2005: 46-47). According to Hacker, we should then
   expect the following:
   “…Political settings that make authoritative change more difficult
   encourage reformers to seek change through drift or conversion. In
   these contexts, not only is their ability to pass new legislation
   limited, but they are also better able to block efforts close to gaps
   between a policy’s original goals and its actual effects” (Hacker
   2005:48)
   Hence, Hacker translates path dependency into a context for reformers’
   attempts to carry out retrenchment and he presents four different
   modes of policy change likely to happen given the path-dependent
   context.
   Fig.2.2. Hacker’s four modes of policy change (Hacker 2005: p.48, fig.
   2.1.):
   Barriers to internal change
   High
   Low
   Status quo bias of political environment
   High
   Drift
   (transformation of stable polices due to changing circumstances)
   Conversion
   (Internal adaptation of existing policies)
   Low
   Layering
   (Creation of new policies without elimination of the old)
   Elimination/replacement
   Perhaps the most important point made by Hacker, is that reformers
   indeed can work their way around existing institutional structures,
   not by imposing big reforms in formal rules but simply by avoiding to
   update existing rules to changed circumstances (Hacker 2005:71). The
   model thus centres on retrenchment as policy change, which is then
   converted into a question of making a distinction between policy
   outcomes and formal institutions where the former can change while the
   latter seems untouched (Hacker 2005:75).
   The typology presented by Hacker can be useful as a first step in
   analysis, since it provides an overview of the modes of policy change
   that could be expected given a specific context, if the reformers in
   question choose the most optimal strategy to the given context.
   However, this is only a first step, because the model is quite static
   and says little about how different modes interact and evolves over
   time. How are the status quo-bias of the political environment
   sustained and how are the barriers to internal changed for example
   reproduced?
   I would claim that the model proposed by Hacker is most useful when
   situating and describing a starting point for an analysis of
   retrenchment. Hence, each of the corners above represents a possible
   context of what successful retrenchment will look like. However, once
   located we still need to take a closer look at the interplay between
   institutions, rule makers and rule takers that leads to the different
   situations and constitutes the drift, layering, conversion or even the
   replacement. In this regard I would claim that a reintroduction of
   Pierson’s distinction between systemic and programmatic retrenchment
   with regard to the content of the specific retrenchment strategies in
   combination with the direction of the strategy – whether it aims to
   influence a specific policy process or a policy outcome – would be a
   useful point of departure.
   Fig.2 .1 A two-dimensional view on strategies of retrenchment
   Content
   Systemic level
   Programmatic level
   Direction
   Policy process
   Type 1:
   Strategies for influencing the political environment
   Example:
   Measures taken to diminish the corporative channel of influence of the
   NHA, measures taken to decentralize the sector and implement new
   governance forms
   Type 2:
   Strategies for altering exit and entry options with regard to formal
   policy making
   Example:
   The shutting out of National Housing Association with regard to
   formulating a Danish version of the ‘right to buy’ initiative in
   2002-2003
   Policy outcome
   Type 3: Strategies for shaping the reservoir of policy choices for
   future policy makers (addressing internal barriers)
   Example:
   Measures taken to increase the amount of social housing dwellings
   either by selling the existing stock or blocking construction of new
   dwellings
   Type 4:
   Cutting public expenditure and policy programs
   Example:
   Reducing financial support to social housing stock by measures taken
   to reform the sectors financial structure
   So far I have centred on the liberal – conservative government’s
   strategies and used them as a starting point – however in order to
   analyze the interplay, other actors’ strategies could most likely be
   included as well, taking point of departure in the explanations of the
   developments sketched out in section 2.
   How can the relation between retrenchment in housing policy and path
   dependency be elaborated further?
   --------------------------------------------------------------------
   In order to answer the question above I will suggest that the two
   concepts can be elaborated in a two step analytical strategy. The
   first step includes a path-dependent contextualization of a status
   quo. To carry this out, first a historical analysis should be made in
   order to identify the different feedback mechanisms leading to
   institutional stability and hence serving as internal barriers to
   change, and a discussion of the implied actor’s bias for retrenchment
   or maintaining status quo should be included. The results obtained
   here can serve as point of departure for the second step: An analysis
   of how the status quo at hand was reached, and/or how the status quo
   is challenged through continuous bargain and deployment of various
   strategies for retrenchment, and the different measures applied to
   carry the intentions out and reach a desired outcome. Due to the
   empirical point of departure, I presented these strategies for one
   central actor trying to enable retrenchment as either aiming at
   content or direction. This second step analysis could be directed
   towards explaining both strategies and outcomes, but with regard to
   the latter the point of departure can be amplified to include all
   central actors with a stake in the development of the institutional
   regime in question.
   This two step strategy can be illustrated as follows:
   Step 1:
   Path Dependency as contextualization and the constitution a mode of
   policy change characterized by:
     a. 
       Policy Drift
     b. 
       Policy Layering
     c. 
       Policy Conversion
     d. 
       Policy Replacement
   Step 2:
   Exploring how the situation at hand has developed by taking point of
   departure in a two dimensional view on which measures that actually
   have been enabled by central actors over time
   Some empirical examples will be given and the liabilities and
   strengths in this two-step model will be discussed in the next
   section.
   4 Discussion: Strengths and liabilities in the proposed framework
   =================================================================
   One of the strengths with the proposed framework is that it gives us
   the possibility to include factors leading to both institutional
   stability and change in a further analysis.
   Both Pierson and Thelen agree that it should be a central task to
   examine these feedback mechanisms priming institutional stability
   closer in order to explain institutional reproduction (Pierson 2004:
   53, Thelen 2003: 221-222) and both agree that institutions over time
   can change, but it will be a ‘bounded’ change according to Pierson:
   “The claims in path-dependent arguments are that previously viable
   options may be foreclosed in the aftermath of a sustained period of
   positive feedback, and cumulative commitments on the existing path
   will often make change difficult and will condition the form in which
   new branching will occur” (Pierson 2004: 52).
   Pierson recommends a combination of the perspectives on institutional
   change with perspectives on institutional resilience as well – a
   perspective Pierson labels institutional development. Pierson presents
   four different factors related to resilience and institutional change
   – the factors are coordination problems, veto points, asset
   specificity and positive feedback (Pierson 2004:142). While the first
   two are of some importance (Pierson 142-146) Pierson mainly centres on
   the last two and claims that resilience accumulates over time and
   actually becomes self-reinforcing, since the cost of change to the
   involved actors increases over time (Pierson 2004: 151). In this case
   Pierson states:
   “…Rather than competitive environments selecting institutions to fit
   the need of social actors, institutions, once in place, may ‘select’
   actors.” (Pierson 2004: 152).
   Such a selection happens, Pierson suggests, when actors adapt to
   existing institutional settings by changing strategies (and in the
   long run even identities) (Pierson 2004:152). Lesser adaptive actors
   will simply in the long run vanish, become irrelevant or ‘not survive’
   as Pierson states it. If a longitudinal element is not included in the
   study of institutional development, Pierson warns that one could
   misunderstand a central point:
   “…Rather than these powerful actors generating the institution, the
   institutional arrangements may have played a powerful role in
   generating the properties of the actors” (Pierson 2004: 153)
   However, Pierson does not reject that institutional change can occur;
   he suggests that the actor centred perspective should be combined with
   a longitudinal perspective as well (Pierson 2004:156-157)13. Pierson
   claims that otherwise there will be a bias towards examining the
   pressure or demands of change with the danger of ignoring the
   different demands and pressure for stability (Pierson 2004: 139-142).
   At the other hand Streeck and Thelen (2005) claims that institutional
   stability and resilience just might be overemphasized due to an
   asymmetric relationship of conceptual character – the tools within
   historical institutionalism to study institutional change (Streeck and
   Thelen 2004: 19, 31 table 1.1). This view seems to be backed up by
   Hacker who states that so far the studies of retrenchment have centred
   too much on changes in formal rules and have spent too little time on
   studying more ‘indirect’ and ‘hidden’ reform strategies such as drift,
   layering and conversion that, according to Hacker’s analysis, actually
   has succeeded with regard to privatization (Hacker 2005:43-45).
   I will state three points here. The first one is that the suggested
   framework is quite silent about how the context and the actors
   interact with regard to actually implementing a strategy of policy
   drift, conversion and layering, hence the model (so far) does not
   include any assumptions on when we should expect one mode of change to
   prevail over the others. Second, the model or rather the presentation
   or it, does not yet include considerations of whether the different
   modes and instruments derived can be said to be of general relevance
   across policy sectors and countries, hence the issue of difference and
   similarities between housing and other welfare state policies is not
   included. Third, with regard to favouring factors leading to change
   over factors leading to stability in the two step set-up, I would
   argue that the model reflects Streeck and Thelen’s double ambition of
   including an actor based perspective while still recognizing the path
   dependent context surrounding the actors:
   “Instead of separating institutional development into periods where
   agency matters more than structure or the other way around, the aim
   must be to understand, as Deeg puts it, the way actors cultivate
   change from within the context of existing opportunities and
   constraints – working around elements they cannot change while
   attempting to harness and utilize others in novel ways” (Streeck and
   Thelen 2005: 19)
   However Streeck and Thelen do not include a take on how these
   opportunities and constraints are constituted, and so for now this
   becomes an empirical question.
   Compared with the recent developments in Danish social housing which
   were introduced in section 2, the model implies that the
   liberal-conservative government is indeed successful with regard to
   blocking the construction of new dwellings by keeping the price limit
   unadjusted to changing circumstances i.e. rising land prices and
   construction costs. Given the specific path dependencies in the sector
   we would, following Jensen’s analysis, expect a status quo bias due to
   at one hand the unique way the social housing sector is organized as
   associations on local, regional and national levels, and on the other
   hand the corporative influence gained by the associations already from
   the early beginning of social housing (Jensen 2006: 67, 93). These two
   paths have influenced and shaped the development in social housing in
   Denmark over time and during the four phases derived by Bengtsson et
   al: The introductory phase, the build-up phase, the administrative
   phase and the retrenchment phase (Bengtsson 2006: 21-24). Hence, in
   many regards the paths in social housing in Demark seemed to have
   underpinned the legitimacy, power and efficiency of the way the sector
   is organized and the corporative influence of the NHA - thereby also
   over time constituting NHA as to some extent a veto player (although
   not in the formal sense) in Danish social housing. But the NHA has
   also shown a remarkable capability of adaptation to internal tensions
   and external challenges like Pierson predicts. Jensen (2006) traces a
   development in the identity and role of the associations over time, as
   the NHA has gone from playing a role as a general supplier of housing
   to all, to a care-taker and social responsible actor supplying housing
   to specific groups in certain needs This development creates tension
   between on one hand the deriving of political legitimacy by providing
   housing for weak groups seen as social clients, and at the same time
   attracting and satisfying the more resourceful tenants seen as
   consumers (Jensen 2006: 89, 96). Internally the NHA has worked on
   developing structures of delegations that can enforce mobilization
   among the tenants (Jensen 2006:96). So based on Jensen’s analysis we
   would expect the barrier for internal change and the status quo bias
   of the political environment to be high, and that the main source for
   change would be through policy drift. Indeed it is what seems to
   happen with regard to the not-adjusted price limit. However other
   measures are enabled as well – with regard to the governance we could
   perhaps expect a situation of conversion since the NHA and LGDK are
   included and eager to deregulate some of the very detailed regulations
   of the sector. However, this still leaves out the dynamic aspect of
   how these situations were reached and which measures the reformer, in
   this case the liberal-conservative – government, enabled in order to
   influence these different barriers, as well as why is there such great
   difference in the steps taken to convert the ‘right to buy’ into real
   time policy versus the other measures mentioned?
   These are relevant empirical questions but not included in step 1.
   However step 2 seeks to add an actor based perspective on how the
   reformer can influence the context and the political environment. At
   present state this second step should be developed further, for
   example by including a set of general assumptions about the actors and
   their preferences and capabilities. This would enable us to develop a
   more formal set of expectations as to how historical context and
   reformers seeking retrenchment interact.
   To sum up, the strength in the model could be that both a contextual
   and an actor-based perspective is included, although the relation
   between the two could be further elaborated – hence step 2 is
   underdeveloped at the current stage. However, with regard to the
   framework’s usefulness in explaining the case at hand, it seems
   promising to include both steps in order to address whether, when and
   how losers of yesterday at first sight seems to be poor at winning,
   but given a closer look seem capable of slowly working around the
   structures underpinning stability and resilience, and thereby enabling
   change in order to pursue their own interest for, in this case, more
   market orientation in Danish housing policy.
   5 Conclusion: Is Breaking Up Still Hard to do?
   ==============================================
   In the introduction I posed the following question:
   “How can recent developments in Danish social housing be explained by
   combining the theories of welfare state retrenchment and path
   dependency?”
   I section 2 I described how recent developments in social housing in
   Denmark involve measures taken by the liberal-conservative government
   to influence the quantity, the price, the tenure forms and the control
   of the social housing sector. It also became apparent that the
   instruments used with regard as to how these measures were carried out
   varied a great deal. Section 3 contained a theoretically based
   discussion of how retrenchment and path dependency could be combined
   in a model that could serve as an analytical frame for studying the
   different measures. Following this, a two- step model was presented,
   where path dependency is seen as a context for an actor based quest
   for retrenchments, which can be seen as a specific kind of
   institutional change that also seeks to influence or work around the
   given historical context. Finally strengths and liabilities within the
   proposed model were discussed.
   The research question was originally motivated by the statement that
   the retrenchment phase in Danish social housing seemed to have had a
   rough start; however as we all know from our teenage years, there are
   many ways to break-up. One of the more efficient strategies when it
   comes to social housing in Denmark seems to be the old classic of
   simply not returning calls, ignoring invitations and slowly let time
   pass without much fuzz and drama.
   
   References
   ==========
   Bengtsson, B. (2001): “Housing as a Social Right: Implications for
   Welfare State Theory”, Scandinavian Political Studies, 24 (4).
   Bengtsson, B. (2006): “Varför så olika? Om en nordisk gåta och hur den
   kan lösas” i Bengtsson, Bo (red.) (2006): Varför så olika? Nordisk
   Bostadspolitik i jämförande historisk ljus, Malmö: Égalité
   Bengtsson (2007): Does History Matters and How? Paper presented at the
   Centre for Housing Policy, University of York, 14th of March 2007
   Campbell, J. L. (2004): Institutional Change and Globalization,
   Princeton University Press, USA
   Hacker J. (2005):”Policy Drift: The Hidden Politics of US Welfare
   State Retrenchment”, in Streeck, W and K. Thelen (eds) (2005): Beyond
   Continuity, Oxford: Oxford University Press
   Jensen, L. (2006): ”Danmark – lokal boendedemokrati och nationell
   korporatism” i Bengtsson, B. (red.) (2006): Varför så olika? Nordisk
   Bostadspolitik i jämförande historisk ljus, Malmö: Égalité
   Kemeney, J (2006): “Corporatism and Housing Regimes”, in Housing,
   Theory and Society, 23 (1)
   Mahoney, J. 2000: “Path Dependence in Historical Sociology”, Theory
   and Society, 29, pp. 507-548
   Malpass, P. & A. Murie (1982) – 5th edition (1999): Housing Policy and
   Practice, NY: Palgrave
   Pierson, P. (2004): Politics in Time, New Jersey: Princeton University
   Press
   Pierson, P. (2000): “Increasing Returns, Path Dependence and the Study
   of Politics”, American Political Science Review, 94, pp. 251-267
   Pierson, P. (1994): Dismantling the Welfare State, Cambridge:
   University Press
   Schneiberg & Clemens (2006): The Typical Tools for the Job: Research
   Strategies in Institutional Analysis”, Sociological Theory, 24 (3),
   pp. 195-227
   Streeck, W. and Thelen, K. (eds) (2005): “Introduction” in Beyond
   Continuity Oxford: Oxford University Press
   Thelen, K. (2003): “How Institutions Evolve” in J. Mahoney & D.
   Rueschmeyer (eds):
   Comparative Historical Analysis in the Social Sciences, NY: Cambridge
   University Press
   Thelen, K. (1999): “Historical Institutionalism in Comparative
   Politics”, Annual Review of Political Science, 2 pp.: 369-404
   Torgersen, U. (1987): “Housing. The Wobbly Pillar of the Welfare
   State?” in Turner, B., Lundqvist, L. (eds): Between State and Market:
   Housing in the Post-Industrial Era, Scandinavian Housing and Planning
   Research, Supplement 1.
   1 ”... Gradvis mere markedsorienteret politik, som i stadig større
   omfang understøtter den økonomiske vækst i samfundet, og hvor statens
   rolle på boligområdet reduceres og målrettes de reelt svage på
   boligmarkedet” (http://www.ebst.dk/boligpolitik downloaded 05.05.2008)
   2 Jensen’s analysis from 2006 is a part of a comparative analysis on
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