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On more than one occasion I have been party to a friendly gathering of Dan-
ish property lawyers meeting for a pint or wee dram with the banter turning to the
lasting impact of the “temporary legislation” governing the housing market. Occa-
sionally, I’'ve seen someone raise a toast to the steady stream of income provided
by ever-more complex and conflicting statutes. During my decades as an active
lawyer, I enjoyed such exchanges but did not get into the details, because most
active lawyers are only interested in the law as it is, not as it has been and certainly
not as it ought to be.

Starting in 2021, I set out to examine some commonly accepted notions
about Danish housing policy and its history. Until then I had only noticed the ex-
ponentially increasing amount of legislation. “The Rent (Consolidation of Statutes)
Bill” of 2021 finally made the temporary legislation permanent. It covered only a
fraction of housing law, but nonetheless amounted to a document of 360 densely
printed pages. And while the intention with the consolidation bill was to form a
solid basis for the rent law in the foreseeable future, in reality, it very soon had
to be followed up with another bill, “The Rent (Correction of Errors committed
during Consolidation of Statutes) Bill” of 2023.

During the years since 1940 at least two score official reports have been pro-
duced on solving the problems of the housing market, but I suddenly realised that
all these learned reports, humbly submitted to the government for consideration,
focused on “How do we get out of the mess that we presently find ourselves in?”
and never on “How did we get into this mess?”

! Cand. jur., Diploma of Legal Studies (Cambridge). Bispebjerg Torv 10A, 2400 Kobenhavn NV, Den-
mark. Email: jenshansen@jenshansen.dk. This article detives from a previous work by the author,
Hansen (2022).
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DENMARK’S BAD HOUSING POLICY

My pursuit turned out to be like walking backwards along a trail of tears. 1
discovered that no one had taken a retrospective look at the origins of the Danish
housing emergency since 1948 (Buhl 1948). In fact, all the literature about the
origins of housing law pointed back only to a few seminal tellings. It was time, I
felt, to check whether the established narratives were true.

The Traditional Tale

Anybody looking for a new home in Denmark in 1945 would have experi-
enced the effects of a severe housing shortage. There simply were no flats available
unless you had “connections.” It was quite different from before the war.

Denmark had imported many of the materials used in modern construction.
Iron for plumbing, copper for wires, glass, even timber were all usually imported.
Wars lead to shortages of imported goods. To stretch supplies, an advisory com-
mission was formed under the auspices of the Danish Ministry of the Interior. The
commission was mainly comprised of social democrats®—the dominant party in
both the pre-war left-of-centre coalition and in the national unity government of
the first three years of the occupation. Just after the war—early autumn 1945—the
commission published “The Future Construction of Housing” (Indenrigsministeri-
ets Byggeudvalg af 1940 1945). The historical chapter of the report (chapter 3) has
since come to be seen as one of the central sources in the development of the
housing market during the war.

Another central section of the 1945 report was Chapter 5, “The Need for
New Housing after the War,” which stated that the housing shortage accumulated
during the war amounted to between 48,000 and 53,000 dwellings. This amounted
to about 7 or 8 percent of the housing stock.

As reasons for the shortage, the commission cited increases in the adult pop-
ulation combined with a decline in the number of dwellings constructed during the
war relative to the pre-war rate of construction. It did not sound altogether wrong.
But was it an accurate story?

One of the stranger things about the report is that when you read it carefully,
it mentions many of the facts that this article is going to rely on—with the one
important exception that the results of the housing census in the spring of 1945
had not yet been released. Many of the members and staff had university degrees
in economics, yet none of them apparently asked: “What benefits have we derived
from rent control?”

2 Out of six members, four must have been card carrying social democrats: Knud Bjerregaard, Jorgen
Dich, Christensen, and Madsen. Not listed as a signatory is Frederik Christian Boldsen, whose affiliations
are unclear (Indenrigsministeriets Byggeudvalg af 1940 1945, 10). The secretary Einer Engberg was
closely associated with the social democrats.
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The other source that is quoted by historians whenever the origins of rent
control are discussed is a book on the Danish economy during the war edited by
Vilhelm Buhl® titled Danmarks Qkonomiske Forhold 1939-1945 (Denmark’s Economic
Affairs 1939—1945) (1948).

DANMARKS
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1939—1945

VED
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Photo by Jens Hansen

The editor Buhl was a social democrat who had been prime minister twice,
in 1942 and 1945 (each time only from May to November). Among the other
contributors—all economics graduates from Copenhagen—were two later social
democratic prime ministers: Viggo Kampmann,* who during the war worked as a
civil servant in the Ministry of Finance, and Jens Otto Krag,” who had been in the
Directorate of Supply. Also contributing was the former-Marxist Ester Boserup,6
who had also been in the Directorate of Supply as a senior civil servant but today
is better remembered internationally for her ground-breaking research in gender
studies.

While all of these contributors were intellectually capable, they were also
a group with a mission to interpret the actions of the war-time governments as
reasonable and in the national interest. The book remains a standard source for

*https://en.wikipedia.org/wiki/Vilhelm_Buhl (2025.01.07)
*https://en.wikipedia.org/wiki/Viggo_Kampmann (2025.01.07)
*https://en.wikipedia.org/wiki/Jens_Otto_Krag (2025.01.07)
®https://en.wikipedia.org/wiki/Ester_Boserup (2025.01.07)
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DENMARK’S BAD HOUSING POLICY

historians writing about social conditions of the period and rightly so, because the
authors had unrivalled insider knowledge. But it is not a work that suffers from
the grace of self-doubt.

This “authoritative” work on the economic consequences of the occupation
also contains a chapter “Housing Policy and the Housing Emergency,” written by
Engberg (1948), a fairly young economist who had been assistant secretary of the
commission and who shortly after the war became a senior civil servant in the
newly formed Ministry of Housing. He remained there for the rest of his career
(Juridisk-Okonomisk Star 1995, 181). His conclusions aligned with those of the com-
mission, though they were a bit more exaggerated, as he estimated a shortage of
between 50,000 and 60,000 dwellings by 1945. He also distills the arguments that
underlie the conclusions of the commission. First, he leaves out those disturbing
facts that could make a discerning reader question his narrative. Then he stresses
the combination of low construction and demographic development as causes of
the housing shortage. As I will demonstrate, he does that so strongly that his num-
bers do not add up. In Hans Christian Andersen’s fairy-tale “It Is Perfectly True,”
gossip about a chicken tidying herself and losing a feather is, in repeated retellings,
embellished into a story of five chickens pecking themselves to death to please the
cock (Andersen 1938). Our story does not go as far as that.

In the following decades, both Engberg’s figures—sometimes only the
maximum—and the reasoning from Engberg and the commission entered one
major history book after the other. Here I render the titles into English: Politiken’s
History of Denmark in 1962 (Wendt 1984, 247), Gyldendal’s History of Denmark in
1978 (Nissen 1988, 55, 385) and in 1990 the combined effort of the two publishing
houses Gyldendal and Politiken’s History of Denmark (Kaarsted 1990, 318-319),
and yes—it’s confusing, even for Danes. The last of these 3 books has sur-
vived to become the Danish history pages of the government supported website
www. lex.dk. The textbook Growth in Denmark (Hansen 1983, 104—105), used for
several decades to teach future economists about economic history, told the same
story, as did History of Danish Social Conditions volume 7 by the same author (Hansen
and Henriksen 1980, 78-79, 95, 108). They all repeated the same arguments and
Engberg’s numbers—generally with ever greater conviction.

A lone voice of dissent came from the professor in Empirical Economy at
the University of Copenhagen, Ellen Andersen, who was solidly in the Keynesian
tradition. In a Danish economic journal, she argued that it was theoretically impos-
sible for the demographic changes to yield such devastating results for the housing
market (Andersen 1994). Instead she suggested that “the government intervenes
to protect the tenants with rent control ... in 1939. And it is here that a hous-
ing emergency is created” (ibid., 23). Thus she asserts not only that rent control
was a main cause of the housing emergency, but that it was the sole reason for
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the housing shortage. But she gave no evidence, and historians have ignored her
article.

So, who is right?

During the decades following the war, the housing shortage turned out to
be an ever more pressing problem, alongside a massive amount of regulation and
enormous efforts to subsidize new construction. An examination of the war period
may therefore serve as an explanation of the later development, although this article
does not go beyond the liberation in May 1945.

It is, however, possible to piece together a more satisfying picture using fairly
simple means. The travaux preparatoires—the official records of the investigation
and discussion—of the legislation,” as well as some readily available statistics, pro-
vide ample documentation.

Again, in the traditional story, the housing shortage was due to the combined
effects of:

1. A demographic development and

2. Alack of new construction during the war.

Left out of the cause-and-effect story is rent control. Even if the traditional
tale is true, it does not explain why rent control would be beneficial. So why was it
introduced in the first place?

The statutes themselves set a framework for the market, and the travaux
preparatoires give an impression of the motivations of those involved in making the
law and the results they desired. They also reflect the state of the factual knowledge
of the lawmakers and what information they chose to use.

The rent control legislation may also illuminate the development of legal
instruments used to control a sector of society. A description of this development
process yields a catalogue of the tools available to legislators. What may sound
quite simple in theory soon develops into something complex in reality as new
layers are added. To illustrate that development, all the amendments and additions
to the legislation during the period are considered here.

Political scientists tend to look mainly at the political processes that result
in new legislation. Lawyers are concerned solely with enforcing it, and they don’t
often question the wider effects of legislation. Historians tend to focus on why and
how things happened rather than critical evaluation. Getting too critical carries the
risk of being counterfactual. Economists are perhaps better positioned to look
back and analyse whether a particular measure had the desired effect.

" Traditionally Danish Bills of Parliament contain a draft statute as well as a series of statements on the
reasoning behind the proposal. Statutes, however, rarely contain the kind of preambles seen in for exam-
ple European Union legislation, but courts usually interpret statutes in accordance with the intentions
indicated in the original bill.
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Although the period 1939—45 is only 80+ years ago, society has changed
fundamentally since then. Furthermore, some non-Danish readers may not know
the position of a small neutral nation caught up in a great conflict. That makes
necessary a short introduction to the geopolitical background and the state of the
Danish housing market.

Where It All Began

On Friday, September 1, 1939, there was a distinct sense of deja-vu in Dan-
ish government circles. At first dawn at the town of Danzig (now Gdansk in
Poland) the Schleswig-Holstein—a German battleship ironically carrying the name
of two provinces conquered from Denmark 80 years before—fired the first shots
in what was to become World War II. The development was not altogether un-
expected. Some plans had been made. Certain stocks of raw materials had been
increased. Denmark’s gold reserves had left for safe keeping in the United States.

With war between Germany and Poland in progress, legislators worked to
secure the Danish economy against the many dangers of the war. A draft bill had
to be prepared, discussed by the cabinet, and, since it was forwarded to the Diet in
the name of the Monarch, be accepted by him in a Council of State. Members of
the two houses of the Diet had to be summoned from their homes in all corners
of the country to attend the session. Even in a small country like Denmark that
would, in 1939, normally entail travelling for most of a day by train or by one of the
several night ferries connecting the capital with the major provincial towns. August
and September being harvest time, the Diet would normally be in recess.

However, already by 8:10 pm on September 1, the Minister of Trade could
present to the Folketing the first of many emergency bills—proposing to limit cash
withdrawals from banks and savings societies—for the initial reading, This was
swiftly followed by a second and third reading before the bill was carried across
the lobby to the waiting upper house, the Landsting. By 9:35 pm, the minister could
then set off by car to the royal summer residence 10 miles out of Copenhagen to
get his Majesty’s assent to the bill (Diet Gazette 1938-39, 2nd session, FF 767, and
LF 292). And it was all managed before the clock on the palace struck midnight.
So, consequently, by the banks” opening next day the new statute would form part
of the law of the land, published in the Legislative Gazette of the day as required by
the Constitution.

Further legislation followed the next day, introducing rationing of essential
goods and changes in the law on conscription of soldiers—all in anticipation that
England and France would enter the fray, as indeed they did on Sunday, September
3.

The legislation was actually easy to write. There was precedent from the
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previous war. But whereas the statutes on cash, gasoline, and conscription had to
be passed immediately, there was a good deal more time to consider interventions
in the housing market. Tenants and landlords must give notice before they can
terminate contracts. There was certainly a lot to think about.

Denmark Between the Belligerents

During WWI, Denmark had been neutral. There are those who believe that
neutrality is about being even-handed and acting disinterestedly. Such people need
a dose of realpolitik. It is more a question of facing two tigers, deciding which is
more likely to attack you, and then feeding the angry tiger with just enough bites
of your independence to keep it from attacking, while at the same time keeping an
eye on the other tiger to ensure that it will not be tempted too much by any of the
morsels offered to the angriest tiger.

Denmark was decidedly closer to the German naval base at Kiel than to the
British naval bases at Portsmouth or Scapa Flow, so a delicate balancing act was
required. During WWI, the Danish government had been successful in keeping
out of the conflict. Some of the ministers that maintained that balancing act even
remained in the government as of 1939. But perhaps the position was felt to be
even more delicate in 1939, as Denmark had been one of the vultures benefiting
from the Versailles Treaty with the transfer of the northern part of Slesvig in 1920.
However, the Danish government was prepared to repeat history—even if the pose
of neutrality would be a farce.

Alas, history did not repeat itself for long. In April 1940, seven months after
the outbreak of war, Germany chose to occupy Denmark as part of the campaign
for Norway. After a brief resistance to demonstrate that Denmark was not acting in
collusion with the Germans, the Danish forces ceded to the overwhelming might
of the Germans. In return, the Germans declared an intention not to interfere
in the affairs of the Danish Government, and implicitly pledged to respect the
sovereignty of Denmark upon cessation of hostilities. Legally, there was some
precedent for this arrangement in International Law with the German occupation
of Luxembourg during WWI.

The occupation in April 1940 led Denmark into a state of war with neither
Germany nor the Allies. The Danish Government maintained diplomatic relations
with the Allies, and the same government, albeit broadened into a coalition of
national unity, remained in power, not a Quisling or usurper government. But of
course it started a long process of collaboration, feeding the tiger in the way best
judged to put off his final attack.

Within a few months, the German victories in the west made it extremely
difficult to see any other long-term state of affairs than German hegemony. Only
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later during the winter of 1942—43, with defeat at Stalingrad and progress in North
Africa, did other possibilities start to look plausible. At the same time, the tiger
got nastier. By late summer of 1943 the chances of Allied final victory had finally
begun to look realistic, leading to a general increase in acts of disobedience and
sabotage against the occupying forces. The Germans, consequently, demanded as
a reprisal that the death penalty should be introduced in Danish law and carried
out by Danish authorities.

As Dr. Johnson ought to have said: “When a man knows he is to hang an-
other man in a fortnight, it concentrates his mind wonderfully.”8 Danish politicians
cleverly decided to leave without slamming the door. The Government handed in
an application for dismissal on August 29, 1943, and then they simply went home.
The King took a very long time to reply (viz., until after the Germans had sur-
rendered in May 1945). The Germans immediately disbanded the Danish armed
forces and took over their stores. And German military courts began to try cases
of resistance and issue death penalties.

Somewhat later they arrested the Jews. After the “Miracle of Dunkirk,”
Churchill said that “wars are not won by evacuations” (Hansard 1940). He might
have added “but lives may be saved by them.” In October 1943, in what might
be termed “the Miracle of the Sound,” the vast majority of the admittedly small
population of Danish Jews escaped the German arrests and were ferried in small
vessels across the few miles to Sweden. A year later, the Germans rounded up the
police.

The civil servants, however, remained in place until the end of the occupa-
tion. To their usual duties they added sending food parcels to Danish prisoners in
Germany. And, however unbelievable, the German authorities delivered them.

Everything was done very delicately, and in hindsight it could all be made
to look as though the Danes had actively resisted Germany from day one. But in
reality a resistance movement took a long time to form. Intelligence was collected
for the Allies from a very eatly stage, but sabotage and strikes were hard to organize.
However, the Allies accepted the difficult position Denmark was in and certainly
had no need to turn them into an enemy. In late spring 1945, Denmark was invited
at the very last moment to participate in the signing of the UN charter,” a privilege
granted only to nations in good standing with the Allies.

8 Boswell: Life of Samuel Johnson. The original quote is: “Depend upon it, sir, when a man knows he is
to be hanged in a fortnight, it concentrates his mind wonderfully.”

’ https://www.un.org/en/about-us/history-of-the-un/san-francisco-conference
(2025.01.07)—other late-comers to the conference included Argentina, Ukraine, and Belarus.
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The Danish Foreign Trade During the War

The period between the wars was not a time of free trade. Nonetheless,
Denmark depended on foreign trade. Danish ships carried bacon and eggs to New-
castle and returned with coal. In order to sustain a large agricultural production,
Denmark depended on imported fertilizers and feedstuffs.

Denmark had none of the traditional industrial raw materials within her bor-
ders (the discovery of North Sea oil came later). And apart from shipbuilding, she
had little heavy industry.

The initiation of hostilities in 1939 immediately resulted in a significant de-
crease in the availability of overseas supplies. The insurance rates for shipping sky-
rocketed, resulting in what today would be termed an energy crisis—a significant
negative supply shock that led to serious falls in real income for most Danes.

With the occupation in April 1940, all supplies from outside the continent
of Burope ceased. Starting in the summer of 1940 some trade with France could
resume. In the absence of feedstuffs and fertilizer, agricultural production fell and,
at the same time, the British market closed. That could have been a further demand
shock to the economy, but it turned out otherwise. The Germans stepped in as
buyers of the agricultural surplus, and they agreed to pay good prices. They also
agreed to supply some of the coal needed to keep the Danish economy running,

During the 1930s, Danish farmers had had a number of really, really bad
years because of import restrictions and low prices in their main export market,
the UK. Now came what might in nominal terms seem like good times for Danish
farmers, who enjoyed unlimited demand and high prices offered by the Germans,
whose would-be farmers were on battlefields—even if total production fell due to
lack of feed and fertilizer.

The drawback of the agreements with the Germans was that they paid for
everything in cheques drawn on the Danish National Bank. Invading armies—with
Wellington’s as the exception—always tend to pay for whatever they need with
some kind of letters of credit. And that was also the intention of the Germans.
But in order to limit the amount spent, the Danish government suggested that
German quartermasters could pay with cheques drawn on the National Bank, and
that purchases by German soldiers should be severely limited. It had the hidden
advantage that all the cheques ended up in the bank; consequently, at the end of
the war the National Bank had a complete register of everybody who had received
payments from the Germans (Hoffmeyer 1968, 233, 248).

The foreign trade was paid for in the same manner, German purchases being
debited to the “clearing account” and Danish imports being credited to it. At the
end of the war the amount outstanding was a mere 7.6 billion, or about 14 times
the annual government expenditure in 1939 of about 550 million (Danish Ministry
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of Finance n.d. 13). The effect of this massive increase in the money supply was
serious, but led to less officially measured inflation than one might have expected.
Many items effectively disappeared. The printing of cheques and a lack of other
things to spend or invest in resulted in what was called “unemployed money”—
a latent demand for both goods and services including housing, The total costs
of the occupation are not very well established and are difficult to appraise, but
a common figure is that the Danish national wealth was reduced by some 10 to
20 percent. After the war, the government acted aggressively to rein in any excess
profits earned during the war.

The Housing Market Status Quo Ante Bellum

During the years up to 1939, the structure of the housing market in Danish
towns—and this article deals only with towns, though some of them are so small
that they could be termed villages—was very simple compared to today (Statistisk
Departement 1937; 1942; 1949). Cooperative and social housing were beginning to
appear but had not yet fully developed their distinct legal characteristics and num-
bered few, mostly in the three biggest cities—Copenhagen, Aarhus, and Odense.
Some towns had councils building houses as well. The municipality of Copen-
hagen, in particular, was a major landlord, having aggressively added to its housing
portfolio during the inter-war period.

Nearly all multi-story buildings were rental accommodations, not owner-
occupied. In the stock that had originated before WWI, most properties would be
very small, one or two stairwells, usually with two flats on each floor and limited
by fire regulations to five floors, including the ground floor. Sometimes, the base-
ment would also serve as a dwelling, but more commonly was used as a workshop
or shop. The vast majority of houses would be considerably lower, particularly
outside the capital. It would be common for the owner to occupy one of the flats
in the house.

Between the wars, much larger estates of flats had appeared, sometimes com-
prising whole blocks, built by either private property developers organized in both
corporations and partnerships or the budding non-profits, all of them at times sub-
sidized by government. The development of the bicycle and collective transport
made distance to the workplace less important. Many new estates were farther from
the city centre, with more space between buildings and fewer floors compared to
the buildings constructed during the first wave of urbanisation.

Owner-occupied housing would, in the main, be limited to villas in the towns
and their suburbs, to individual houses in the countryside, and to the fairly large
number of commercial properties in primarily provincial towns, where the owner
lived above his shop. The law of property did not accommodate the division of
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a building into several legal entities, such as condominiums with separate loans.
In townships, owner-occupied dwellings amounted to some 20 percent of all
dwellings, varying between six percent in Copenhagen proper and 50 percent in
the suburbs of Copenhagen.

The standard of housing was considerably lower than most people today are
even capable of imagining'’ A very large majority of all dwellings had individual
heating, i.e. cast iron stoves, preferably consuming coke or coal. This applied also
to multi-storey buildings. Central heating was the reserve of the most modern
properties built between the wars and primarily in Copenhagen. They charged a
considerable premium in rent.

Farewell to the Rationing of WWI

The rent control'" that had been introduced during WWT was almost totally
rescinded on April 28, 1931 by statute nr. 133, which entered into force on May
1. The rescinding was somewhat surprising. The most important part of the 1931
statute was that, apart from liberalizing the substantive rules of rent law, it also
abolished the tribunals, which had administered the rent control. In the future,
cases were to be heard by the ordinary courts.'” In Copenhagen and its immediate
environs, a few regulations were kept for a limited period. They lapsed on October
1, 1934, for dwellings, and a year later for commercial tenancies. In the interim,
the government attempted to get those restrictions prolonged several times, but
failed to do so. The social democratic government’s fear of liberalization was con-
siderable, and its urge to regulate equally strong. On this background one gets the

1% The censuses have lists of amenities such as toilets, central heating etc. Friis (1943, 418-425) details the
development. Moller (1942) is positively overwhelmed by the progress of recent years.

' A list of statutes and references to the Diet Gazette (Rigsdagstidende) is contained in the bibliography.
Bills could be introduced in either house, but it was usual to start in the lower house, the Folketing, and
then proceed to the Landsting, Generally, there would be an initial presentation of a Bill by the proposer
to the house (usually the minister, but it could also be a private members bill) and three consecutive
readings or debates of the bill in the house. The presentation and debates may be found in the main
section of “Proceedings of the House” abbreviated FF for the Folketing and LF for the Landsting, The
original bill is in “Enclosure A.” Between the readings most bills would be subject to discussion in a
select committee of the house, and their reports are found in “Enclosure B.” When a bill was passed
by one house, it was reprinted in “Enclosure C,” and this was the text used by the other house when it
repeated the process with another set of three readings, which can be found in the “Proceedings of the
House.” Any additional committee reports from the other house ate also in “Enclosure B” and in the
final text in “Enclosure C.” (If the houses disagreed there would be a process to solve the disagreement,
but that is not relevant for any of the statutes considered by this article). Once passed by both houses,
the royal assent would be given and the final Act would be printed in the Statute Gazette (Lovtidende).

12 \What remained was a few rules on “rent usury.” In reality those rules turned out to be completely
superfluous, and over a period of four years the courts of the 10 biggest towns expetienced altogether
four cases concerning rent usury (Indenrigsministeriets huslejeudvalg af 1934 1935, 306).
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impression that the Social Democratic government actually welcomed the restric-
tions introduced at the outbreak of the war. The important point, however, is that
by October 1, 1935, Denmark had done away with all the significant restrictions of
the earlier period. There was a nationwide free housing market, and there is noth-
ing in the sources that indicates that it did not deliver as free-marketeers would

hope.

Legislation Before the War

In 1937 a bill was introduced for a new Rent Act. It was what you may
call a complementary statute, though the term does not seem to be part of the
standard legal vocabulary in English. The nature of a complementary statute is
that it works as a set of standard conditions for a contract that judges can use to
fill out the contract when the agreement of the parties is incomplete. The primary
characteristic of a complementary statute is that it can be derogated by the parties
involved. If the parties choose another solution, then that would be the contract.
This is opposed to statutes that mandate certain contents of contract. The 1937
statute came as close to a liberal ideal as anyone could hope for. It had only two
small blemishes: superfluous rules on rent usury and a technically intricate rule on
how often—but not how much—the rent could be changed.

The common law rule is that if a party to a contract wishes to change the
terms of the contract, then he must give notice to the effect that either the terms
are changed or that the contract is terminated at the end of the notice period. Then
it is up to the other party to choose.

In the commission preparing the new statute, the tenant representatives had
argued that they ought to have some protection against the rent being raised and
having to carry the costs of moving out if they did not agree to the changes. The
outcome was that rent adjustments (of course no one thought of decreases, only
of increases) should be allowed every third year.

But—in classic intervention-dynamic fashion (Ikeda 1996)—to avoid cir-
cumvention of that rule it became necessary to limit the right to terminate the
tenancy without cause. The right to terminate without cause (or “at will”’) had
stood under common law. Now landlords would have the opportunity to termi-
nate without cause only at specified, multi-year intervals; if they wanted to terminate
before the specified opportunity, they would have to give one of several specified
causes to terminate a tenancy. It was not particularly onerous.

It worked like this: when a tenant and landlord made a new contract, the
landlord enjoyed the right to terminate at-will for the first year. After that first year
there came a two-year period of protection against termination at-will, and then
consecutive periods of three years of protection against termination at-will.
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All rent adjustments would have to be notified in connection with the end
of the protection periods. This seemed to strike a fair balance to those involved—
apart from the landlords.

One little problem remained: how would this system get applied to existing
contracts? The statute would come into effect on April 1, 1937, and all tenancies
that had been agreed more than one year before this date would get a two-year
protection period against termination at-will, lasting to April 1, 1939. All existing
contracts would now be reset to periods starting on April 1.

What nobody thought of was that, if the landlords did not demand an adjust-
ment of the rent by April 1, 1939, then rents would stay fixed for a further three
years, L.e. to 1942, This was a recipe for the termination of nearly all tenancies
in the spring of 1939, although those terminations would usually be invitations to
negotiate a new rent and stay put.

The maximum notice period in the statute was three months, but the vast
majority of contracts had agreed-upon, longer, six-month periods. Consequently,
there was an avalanche of notices of termination in the autumn of 1938.

The reaction of the government was to propose a limited extension of the
initial protection period to end on April 1, 1940 instead of 1939, and only in the
capital. But that might not have solved the problem and possibly would have exac-
erbated it. While the minister did admit that the problem had been caused by the
transitional rules, the debate in the Diet generally took the line that new construc-
tion had been falling in the years immediately preceding, and the number of vacant
dwellings was low but expected to increase considerably within the next year. The
opposition noted that the proposed law would probably also extend the protection
periods beyond the next general election, as indeed turned out to be true.

These debates touch a sentiment that over the years would become a mantra
for all debates on housing: “If only we had more vacant dwellings everything would
be fine.” Nobody apparently thought that a small number of vacancies actually is an
indication of a market well coordinated—at least when combined with an equally
small number of prospective tenants. And during the debates not a single politician
argued that flats were difficult to get hold of.

The bill to extend, in Copenhagen only, the initial protection period to end on
April 1, 1940, was proposed on October 12th, 1938, and became statute no. 372 of
December 21, 1938. The Diet sages foresaw considerably increased construction.
The law would soon become a precedent for the wartime regulations.

1939—The First War Time Regulation

The notice periods in tenancies of three or six months gave a nice respite for
the government when hostilities opened in the autumn of 1939. Passing laws on
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rationing and defence had priority in September. The adjustments to the Rent Act
were delayed to the next ordinary session of the Diet, meeting on the first Tuesday
of October. The bill passed into law as statute no. 377 of October 30, 1939.

In many ways, the initial wartime regulations looked like the restrictions on
rent increases that were already in force in the capital. But there were differences.
The main restriction was a national prohibition on landlords serving any notice
of rent increases or termination of a tenancy before April 1, 1940—the same day
the restrictions in the capital would expire—and all notices that had already been
served in anticipation of the expiry were rescinded.

Furthermore, all tenancies terminated by the tenant had to be re-let to the
next tenant at the same rent as the previous tenant had paid. Thus all tenancies
that had been agreed after April 1, 1937, were locked into the level initially agreed.
The same applied to old tenancies in the capital area, whereas old tenancies in the
rest of the country would have had a chance of adjustment in April 1939. The vast
majority of leases would be kept at prices already out of date by two and a half
years.

The reasons for the bill were vague. According to the Minister’s statement,
the present situation was so confusing that it ought to be frozen until the circum-
stances became more settled. Another element mentioned during the debates in
the two houses was that the citizens already suffered from so many and severe
price increases on other goods that at least the rents ought to be kept stable (Diet
Gazette, the Folketing column 67).

And finally there was some worry that the war would influence new con-
struction negatively and lead to unreasonable rent increases. Worry about possible
rent increases has ever since been the chief argument used in Denmark to defend
rent control.

1940—The Regulation Is Prolonged

With the initial regulation having only a brief temporary effect, a new bill for
prolongation was introduced in March 1940. It became statute no. 127 of March
30, 1940.

The prolongation would last one year to April 1, 1941. And in addition to the
prolongation of the rent ceiling, a major new object was subjected to regulation:
central heating, In many properties with central heating, rents had included hot
water and heating. Separate payments require more administration, and measuring
consumption required meters, which were novel and expensive. As a result of the
war, energy prices had risen greatly, and it was necessary for landlords to be given
the chance to pass the burden to the tenants. Since they could not increase the rents,
separate charges for heat were necessary. The rules got rather lengthy. In the 1937
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statute, heating payments had taken up four lines. Now it expanded to three pages.
The rules dealt with payments on account, final settlements, installation of meters,
expenditures that could be included in the heating accounts, and numerous other
details. The subject would turn up again and again in the coming years because
there would be a constant demand for adjustments.

Also in the bill was a long section on exceptional rent increases and how
local councils should deal with those cases. And the first sanction for breach of
the price ceiling was introduced. It required that any rent received in violation of
the rent ceiling be repaid.

1941—Closing the Loopholes

When the next expiry date approached in 1941, a further bill to prolong the
prohibition period was presented on March 21. The bill contained a number of
minor adjustments of the kind that are usual in consequence of legislation having
been rushed through. A small number of tenancies had been vacant on September
1, 1939, and had thereby avoided being included in the regulation that covered only
dwellings actually let out on that date. Now they were brought under the rent ceiling;
On the other hand, microscopic exceptions to the ceiling were made, allowing
landlords, who had charged unusually low rents, to gain permission to increase the
rents marginally when the tenant changed. And the grounds for serving notice of
termination on unruly tenants were relaxed somewhat.

The bill was passed in the Folketing on March 23, 1941, and passed through
the Landsting on the same day. Royal assent was given on March 31, and it entered
into force immediately—just in time for the deadline.

1942—1I1s the Devil in the Details?

The 1937 statute had increased the number of days on which a tenancy could
be terminated—*“changing days”—from the centuries-old traditional annual two,
on the third Tuesday of April and October, to twelve, on the first day every month.
In doing so the draughtsmen had not fully taken account of an even more ancient
rule, the Nicaean Easter Rule of 325 AD, which came into conflict with the new
statute in 1942. A bill to rectify this was proposed on March 5 and assented to as

statute no. 89 on the 13th.

Getting too close to the deadline

Proposing bills of prolongation immediately before the expiry date of the
previous prolongation had been become the norm, but sometimes things went

442 VOLUME 23, NUMBER 2, SEPTEMBER 2026



DENMARK’S BAD HOUSING POLICY

wrong. In the Spring of 1942 the minister wanted a number of adjustments to the
regulations, but this delayed the bill, and on March 27 he had to introduce a further
bill for a brief prolongation to June 1 without any adjustments. This stop-gap bill
was assented to as statute no. 127 of March 30, i.e. one day before the deadline.

Tightening the regulation

The proper bill of prolongation had been introduced on March 20, 1942, but
took time to pass and was finally assented to as statute no. 216 of May 28. This bill
was intended to change the key of the tune.

As the bill made its way through the Diet, a number of speakers noted that
the housing market had tightened considerably. The effect was strongest in the
provinces, but in Copenhagen a halving of the vacant flats was mentioned. Most
vacant flats were either large or, if smaller, very modern. It was also mentioned
that newly-constructed flats remained vacant for rather long periods before they
were taken up by the market. The probable explanation is that a gap was opening
between the rent levels of the new constructions and those of the older housing
stock.

Furthermore, it was noted that a number of properties that were particularly
vulnerable to war damage (at the time this meant being close to potential targets
for British bombing) had seen rents decrease to a level below the 1939 rents. The
owners of those properties got a special license to increase their rents back to the
1939-level if possible.

During the debate in the upper house, the Landsting, the Social Democratic
spokesman Max Bender made a statement that showed the depth of adherence to
a planned economy within the ranks of the party:

I have gradually come to the conviction that the fully satisfying and fully reassur-
ing organization of the housing question can only be solved by the Government
as the major producer of housing and landlord either directly or indirectly than
is the case today. In that way a major social problem would evade not be sub-
ject to the lack of planning and the speculation that the statistics of recent years

express.1 ’

It was the increased demand in the provincial towns that drove the wish to
tighten the rules. Back in 1937, when the system of three-year periods of protec-
tion against termination was passed, a number of minor categories of properties
had been exempt from the system. Those categories of exemptions are still rec-
ognizable in the statutes of today—some 85 years later—and comprised: 1) flats
in houses with only two dwellings where the landlord himself is occupying one, 2)

13 Alas, nobody confronted him and asked what statistics he referred to. That might have been difficult
for him to answer.
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tenancies of single rooms (typically in the landlord’s own flat but also subleases),
3) furnished leases, and 4) leases limited in time.

The two-flat houses were typically a provincial phenomenon. Also, land-
lords living in a flat in a larger property would be more common there. And some
of the landlords had apparently been trying to get rid of unruly tenants by using
a rule allowing a landlord to terminate a tenant in order to live in the flat himself.
This would often imply that the landlord had to move from one flat in his prop-
erty to another, but the urge to get rid of unruly tenants could apparently be that
strong. It was stopped by a new rule stating that the landlord would have to offer
the tenant of the terminated lease any flat vacated by the landlord. But the rules
on termination were relaxed again, and now the tenants would not have to be in
breach of their contractual duties to get evicted, they only had to cause inconve-
nience. The minister did, however, stress that children could not be considered an
inconvenience.

All the exempted categories were now subsumed under the general price ceil-
ing, though in the case of individual rooms only if there were more than two tenan-
cies of that type on the property. The intention was to cover what was termed “club
apartments,” i.e. individual tenancies with shared amenities such as lavatory and
kitchen. But the landlord would still retain the right to terminate these tenancies
without cause. Thus, the set of categories of exempted tenancies now consisted
of only the newly built and the single individual rooms. Under the restrictions you
would find all flats from before 1939 (regardless of the size of the property) and
leases of individual rooms in “club apartments” including as sublets.

Yet more restrictions were conjured up. Until June 1942, the statutes had
been about the consequences if the landlord chose to lease out his property. In
the future he could be commanded to rent it out. The law changed character from
prohibition (“Don’t do X”) to command (“Do Y?).

With inspiration from WWI legislation, local councils that declared a local
housing shortage were given the power to order landlords to let out their vacant
property. If the landlord refused, then the local council could impose itself as
tenant, paying rent to the landlord, then subletting the flat to a deserving individ-
ual. This made the local council liable for the rent and assigned responsibility to
the council for actions of its sub-tenant. And local councils are generally solvent
debtors. But the right of property was being further attenuated; it was plain that
liberty was being eroded.

As far as sanctions are concerned, a new rule appeared making breach of
the rent ceiling punishable by a fine and seizure of the over-payment. The Social
Democrats wanted prison. The spokesman of another party compared that to the
already existing rule that selling a few overpriced cigarettes could lead to a prison
sentence.
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Even the tenant could be fined as an accomplice. From the point of a crim-
inal lawyer the rule is interesting because it did not see the tenant as an innocent
victim (in legal terms: a concursus necessarius) but as a co-conspirator risking re-
sponsibility as an accomplice and seizure of the overpayment. The spirit of the
legislation seems to have been not protection of the individual tenant against ex-
ploitation, but protection of society against any departures from government-set
prices.

1943—Prohibition on Amalgamation of Flats

On February 19, 1943, the Home Secretary found it appropriate to propose
a bill prohibiting the merging of flats. It would go on to become statute no. 80
on March 9. It seems to have been done with a sense of urgency, since time was
approaching for the now-customary prolongation of the rent ceiling. Why it could
not wait to be done together with the ordinary prolongation is not stated in the
records.

The travaux preparatoires show that the new regulation was aimed at exactly
the type of properties that had been the subject of the new restrictions of 1942, i.e.
the two-flat houses in the provincial towns. It is obvious why somebody would feel
the urge to merge flats. These were properties that had never really been yielding
much rent anyway, and the real value of the rent income had been reduced to
something quite modest, particularly compared with the inconvenience of having
to share the property with another family. Furthermore, the second flat opened
the owner up to the town council forcing itself on the owner as a sort of tenant
who would then sublet it. Furthermore, if the property had central heating then
the administrative burden had run amok. In this segment, oral contracts would
probably not be unusual. The owner might well be one of those self-employed
who had experienced a relative increase in income during the war. Thus, a landlord
sees a vacancy as the time to expand his own flat.

Much like how rent control leads to restrictions on condo conversion, the
main rule of the new statute was an absolute prohibition on changing the use of
a rental dwelling, primarily by merging it with another, but also by changing it to
commercial use. Moreover, the statute prohibited a family from using more than
one flat in the capital and its suburbs. But who—in his right mind—would want
to do that? These rules can still be found in present day legislation some 80 years
later.
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The Travaux Preparatoires

I now make a few observations on the official records of investigations and
discussion, or travaux preparatoires, observations about what they contain, what
they do not contain, and about their quality in general.

While data about the development in the housing market appears from time
to time, the comments to the bills are completely without reflections on the size
of the problems and the expected effects. Furthermore explanations of causal re-
lationships are more notable for their absence than for their presence. Also absent
are considerations of alternative methods of regulation, but that also applies to
modern day legislative work. Civil servants surely receive the grace of doubting,
but they rarely show signs of having received that gift.

Among the spokesmen of the different parties there was a tacit understand-
ing of what the problem was and what its causes were. The solution became a very
narrowly defined task with a narrow spectrum of possible outcomes. They limited
themselves to thinking inside the box, because they never really explored the edges
of the box.

During the proceedings in the Diet there was a common wish that the lo-
cal councils should tread caretfully and that applications for exceptions should be
treated favourably and take circumstances into account. However, if uniformity
in decisions is a feature of justice, then this is worrying, It creates space for do-
ing favours to acquaintances or even invites corruption, particularly because the
decisions would be made by local councils that would be less susceptible to public
oversight. When Scandinavia had a more cohesive culture, the quiet discretionary
element often mitigated the ill of bad policies, and that element remains today, but
it goes in other directions as discohesion advances.

Prolongation, Further Tightening and
Rewriting of the Statutes

The bill for a further prolongation put forward in the Diet on May 12th, 1943,
which would become statute nr. 262 of May 29, contained a collection of different
matters. All of it was characterized by Home Secretary Jorgen Jorgensen with the
words: “We have to seek to utilize the dwellings that are available as efficiently as
possible.”

First, the habit of one-year prolongations was abandoned in favor of a two-
year term limit. June 1, 1945 was suggested instead. That turned out to be a stroke
of luck, because in August 1943 the parliamentary system and government ceased
to function. The interim administration headed by the senior civil servants—the
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permanent undersecretaries of state—that took over the daily running of the civil
service and state avoided having to issue one of the “statutory orders” that they
resorted to in instances of a pressing need for legislative measures (Both courts
and population abided by those statutory orders, but their constitutional validity
was dubious).

Secondly, the minister had resolved to consolidate the 1937 rent act and the
temporary rules into one text, but that was hardly a good idea. It is difficult to
say what makes a law easy or difficult to understand, and the following are just a
few personal reflections based on my forty years of daily work with statutes. The
rent act was never one of the simplest statutes. It was divided into a general part
for all tenancies and a special part for residential tenancies. Since the majority of
tenancies would be residential, it was probably not advantageous to treat them as
derogations from the general rules. On this occasion a new subset of rules for
tenancies of single rooms was added. And that subset was characterized by an
ungodly mix of procedural and substantive rules in between one another. On top
of this, some rules would be permanent and others temporary.

The new rules did not hold many relaxations of restrictions. One of them
was a possibility for a microscopic minority of landlords to increase rents by a
maximum of 5 percent in exceptional cases. Another was a reduction in tenants’
criminal liability for complicity in over-payments. Apparently, the previous year’s
harsh rules about over-payments had resulted in local councils no longer receiving
reports about over-payments. So the liability was reduced to cover only tenants
who actively instigated over-payments. But on the other hand, sanctions were also
tightened. If a tenant did not seek a court order to obtain a return of over-payments
then the state could seize the amount.

There had for a long time been limitations on who could act as paid middle-
men or brokers of tenancies and what they might charge for their services. Now the
prohibition on “bounties” was made general and even stretched to include adver-
tisements promising bounties. This was necessary since the prohibition was only
a misdemeanour, and Danish criminal law does not accept complicity for misde-
meanours. If they were not subject to a special rule of statute, newspapers printing
the advertisements would have been beyond the reach of the law.

The opportunity for local councils to order a landlord to lease out his prop-
erty was tightened with shorter time-limits. But the most important parts were:
that two-flat properties would be subject to the prohibition on termination; that
local councils were given the power to decide whether to apply further tightenings
of the law; that single persons could be prohibited by local councils from rent-
ing flats of two or more rooms; and that tenancies of individual rooms should be
interminable.

Extending the ban on terminations to the two-flat properties which had only
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been subject to rent control since the year before was—Ilike some of the tighten-
ings the previous year—the result of an amendment fashioned by politicians in the
Diet. Apparently, politicians liked to sharpen legislation proposed by the minis-
ter. Perhaps the politicians who fashioned the amendment wanted to seem even
more active than the government. And perhaps they chose to sharpen this part of
the legislation because the shortages were most visible in the provinces, and the
provinces also held the largest stock of two-flat properties.

The bill prohibited unmarried persons from renting flats of two or more
rooms. The larger a flat rented by a single person is, the larger the chances of that
person taking in lodgers. But due to changing circumstances, this was no longer
the case. This new prohibition reflected developments in the housing market. Sin-
gles who previously would have been unable to pay the rent of a large flat had
now experienced higher nominal income at the same time that rents were locked
in at old rates. And landlords, whose liberty was now so constricted, would natu-
rally choose the least disturbing tenants. If—crudely speaking—a landlord could
choose between a couple with two small children that would trample up and down
the staircase in noisy wooden clogs and an introverted middle-aged clerk, then the
choice becomes obvious.

In the final version the rule was tweaked to allow a single person who had
previously lived in a “large” flat (say, a three-room flat) to rent another “large” flat
(say, a two-room flat). The reasoning behind this tweak was that otherwise those
becoming single—from divorce or death of a spouse—would have no incentive to
move into a smaller “large” flat.

The new extensive subset of rules for furnished flats (and parts thereof
and individual rooms) authorized local councils to establish “sub-tenancy hous-
ing boards” that would later develop into the present day housing boards—or rent
boards. Their most important task became decisions about terminations, as rent
increases generally would not be allowed. The tenants could, however, also apply
for a reduction in rent under the rules on rent usury.

Both the ban on singles in large flats and the prohibition of termination
of lodgers were left to the local councils to implement as they desired. But in
towns of less than 10,000 inhabitants the implementation of the bans required
unanimity in the local council—probably a concession to Venstre (the Left), a party
that dominated the provincial towns. Altogether, 31 towns were above the limit,
covering roughly 80 percent of the two million inhabitants in towns. How many
towns applied the rules is unclear.

The trend to let local councils decide matters may look reasonable, since the
rules would then only be applied in the towns where people might know something
about what they tampered with and the lives they affected. But it should not be
overlooked that he who devolves authority also absolves himself of responsibility.
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What you really miss in the debate about this statute are the implications for
people who had previously been thinking about taking on a lodger. If by renting
out a room once, you are not only unable to get rid of the lodger and cannot
increase the rent, but you even risk having the rent decreased by a housing board
and being forced to have a lodger for the foreseeable future, then the incentives to
take one on are pretty low. Also, owners of unregulated, hitherto owner-occupied
properties would have to think carefully about taking on a lodger. You become
liable to get sucked into the governmentalization of your property and your life.

Noteworthy in this and all the other wartime statutes is that the restrictions
avoid putting burdens on existing tenants. There is a Danish saying: “Those with
the broadest shoulders must carry the heaviest burdens.” Tenants—as a group—
apparently all have narrow shoulders.

During the debate in the Folketing, the Conservative spokesman meekly sug-
gested that it was about time that rents were adjusted. Itis the only mention of this
matter in all the war-time debates. He was brushed off with a curt reminder that
landlords had received ample compensation by now having next to no vacancies.
The argument is fallacious and innumerate. Before the war vacancy rates had been
in the region of 1 or 2 percent. But the rent ceiling had reduced real incomes for
landlords by more than one-third by the end of the occupation.

This became the last statute passed before the end of the war—the liberation,
as Danes call it. Thus, no more about the development can be gleaned from leg-
islative papers. The track had been laid; we just need to look at the consequences.

The Rise of Emergency Housing

When there are no vacant flats; when the market is unable to react with
price increases; when would-be suppliers of buildings, flats, and rooms face the
governmentalization of their property if they do supply units; and, when a war is
on and raw materials for building are unavailable, the pressure of demand will show
in other ways, particularly in the number of people requiring emergency housing,

Public provision of emergency housing had long been part of the legal system
(Forsorgsloven no. 181 af 20. May 1933, § 279). In order to qualify you had to
have the ability to pay for a dwelling but be unable to find one. Public emergency
housing was consequently limited to those who had been established in the housing
market but had slipped out of it for some reason, as is indeed shown by the size
of the families that were provided with quarters. Public emergency housing did
not cover those who just wanted to get their own dwelling, typically young people.
And it did not cover single person households.

The consequence of qualifying was that the local council was obliged to get
those people some kind of shelter. A small number of people in emergency housing
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is unavoidable in any economy. The thing to watch is any change in the number.
In the capital area, the number of people in emergency housing can be followed
statistically from April 1941 (Table 1).

The interesting part of that statistic is that it not only supplies figures for
the number of people in emergency housing but also for the turnover—the entries
and exits. And that shows that the turnover is large. It is probably relevant to
consider whether this may be partly due to the increase in the number of “changing
days” from two annually to twelve, since this development had gone furthest in the
capital area. But for the provincial areas it is guesswork whether there is a similar
high turnover, as long as similar figures are not available. At the same time, it must
be said that the development is fairly moderate, with each of the two tightenings
of the rent control in 1942 and 1943 only leading to an additional 70 families in
emergency housing. Even by 1945 the number is less than double the figure in
1941.

TABLE 1: Emergency housing in Copenhagen, Frederiksberg and Gentofte 1941-1945 (on April
D

Copenhagen Frederiksberg Gentofte Total

Families Persons Families Persons Families Persons Families Persons

1941 136 656 33 140 52 256 221 1,052
Entry 378 1,227 13 41 28 115 419 1,383
Exit 392 1,309 24 73 18 94 434 1,476
1942 122 574 22 108 62 277 206 959
Entry 438 1,652 21 62 21 118 480 1,832
Exit 391 1,488 11 77 11 65 413 1,630
1943 169 738 32 93 72 330 273 1,161
Entry 482 1,766 18 57 33 146 533 1,969
Exit 437 1,574 13 40 15 54 465 1,668
1944 214 930 37 110 90 422 341 1,462
Entry 674 2,311 4 10 20 75 698 2,396
Exit 637 2,218 17 47 14 47 668 2,312
1945 251 1,023 24 73 96 450 371 1,546

Sources: Statistical Yearbook for Copenhagen etc., 1942 Table 168, 1943 Table 170, 1944 Table 174,
1946 Table 174.

In comparison, Table 2 shows the national figures, which apparently are only
available from January 1944. The tables use different reporting dates, so their fig-
ures are not directly comparable. Noteworthy is the size of the families. They are
fairly large, with averages of four in the capital and five in the provinces.
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TABLE 2: Emergency housing in Denmark 1944, 1945, and 1946 (on January 1)

1944 1945 1946

Families Persons Families Persons Families Persons

Capital 398 1,651 563 2,209 459 1,866
Suburbs 116 504 133 609 166 725
Provincial towns 1,559 7,377 1,873 8,566 2,562 11,216
Suburbs 256 1,398 295 1,476 297 1,472
Rural districts (68) 223 1,061 270 1,226 327 1,428
Total 2,572 11,991 3,134 14,086 3,811 16,707

Sources: Statistical Yearbook for Denmark (1945, Table 36; 1946, Table 42). The division between the
Capital, suburbs, etc is explained in the population section of the yearbook.

On the basis of the numbers of dwellings and their average number of inhabi-
tants, it is possible to calculate that the number of persons in emergency housing as
of January 1, 1944 amounted to about 0.2 percent of the inhabitants in the capital,
in their suburbs 0.4 percent, in the provincial towns 0.9 percent, in their suburbs
1.2 percent, and finally in the rural townships (station towns) approximately 1.0
percent of the inhabitants. This shows that the problem occurred disproportion-
ately in the provinces, and it only got worse in the following two years with nearly
all of the increase taking place in provincial towns.

The numbers might lead one to think that the demand for dwellings could
be met with a number of extra flats far roughly similar to the number of families in
emergency housing, That number would be far below the annual new construction.
But like the tip of an iceberg, the persons in emergency housing indicate something
much larger. Remember that the quantity of housing demanded depends on the
price. But as will be shown below housing costs, including fuel, had fa/len in real
terms by about 15 to 20 percent, since the beginning of the war. The growing
numbers of those in emergency housing show that there were real problems with
allocation in the housing market. At the controlled rent demand could not be met.

The Consequences of Migration

During the occupation a number of Danes took up occupation in Germany.
Unemployment was high, and in Germany there was demand for labour to replace
the many men called up for the armed forces. The attitude of the Danish authorities
and the Danish people to this kind of employment varied during the war. From the
summer of 1940, German hegemony on the continent appeared complete beyond
any reasonable doubt. That changed only with Stalingrad and Alamein.
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To the extent that the migrant workers gave up a permanent residence in
Denmark, this should have led to a decrease in demand. But many of the migrants
were young people who did not have an independent household, and those who
were older would usually not give up their dwellings because they left wife and
children in Denmark.

On principle the flight of the Jews to Sweden should have eased housing
demand by adding about 2,000 flats. But in quite a number of cases local councils
apparently ordered their civil defence units to visit flats left by escaping Jews, mend
the broken locks, clean up the kitchens, lock the front doors, and then simply wait
for the inhabitants to return; in the meantime the council paid the rent. Besides the
Jews, other refugees left Denmark. The escapes are mostly after the parliamentary
system ceased to work and consequently do not show in the sources. Nor are they
visible in the statistics.

The sources I have used contain no evidence of substantial immigration by
German civil servants, such as Gestapo members. It seems unlikely that their num-
bers were significant. Presumably then a contrary effect should appear when they
left again. I have not looked into this question.

During the last four months of the war there was a dramatic addition to the
population: nearly 350,000 German refugees and wounded soldiers. It amounted
to an increase in the population of about eight to nine percent within a few months.
But these refugees did not influence the housing market. A tiny number got shelter
with members of the German minority in North Slesvig, but the rest were given
shelter in sports facilities, schools, and just about any kind of public building. They
therefore had negligible impact on the ordinary housing market. After the war,
they were kept in camps—often barracks vacated by the German forces—until
they could be sent back to Germany.

Consumer Prices During the War

Initially, the rent control was primarily a simple price freeze. I now compare
it with consumer prices in general. In this comparison it must be remembered that
rents were included in the consumer price index and constituted a significant part
thereof—about 14 percent in 1939. This means that if the rent control actually
managed to halt price increases for this group of services, then it takes a relatively
greater increase on other goods to trigger an increase in the index. Let it also
be remembered that consumer price indices lose much of their meaning during
petiods of war and extensive price controls. This is in part because an official price
means little if the good or service is actually unavailable, of worse quality, entails
additional transaction costs (e.g., queues), or is purchased, in reality, at unofficial
higher prices (these points figure prominently in Robert Higgs’” (2006) debunking
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of “wartime prosperity” in the United States).
The consumer price index of the Danish Statistical Department is shown in
Table 3, starting in 1937 where the Rent Act was passed and continuing until 1945.

TABLE 3: Consumer price index 1937-1945

Index/year 1937 1938 1939 1940 1941 1942 1943 1944 1945

1900=100 205 207 213 266 305 315 318 325 328
1939=100 96 97 100 125 143 148 149 152 153

Source: https://www.statistikbanken.dk/PRISS8. In order to facilitate comparison all economic
information is quoted both with the figure of the source and recalculated to a basis of 1939 = 100.

What is most significant is the violent jump in prices in 1939—41, amounting
to 25 and 14 percent annual inflation respectively, followed by an unexpected fall
in the rate of price increases the following years. We can take it for granted that
rents remained largely unchanged over the period.

Fuel prices had a particularly large influence on the overall price level. Be-
fore the war, fuel had been mostly British coal and overseas petrol. The locally
produced alternatives were peat, firewood, and a small amount of lignite. We don’t
have statistics for retail prices of fuel, but according to the Statistical Yearbook the
wholesale prices of energy developed as shown in Table 4.

TABLE 4: Development in energy prices 1937-1945 (index of wholesale prices)

Index/year 1937 1938 1939 1940 1941 1942 1943 1944 1945

1935=100 150 109 133 284 331 347 349 357 311
1939=100 98 82 100 213 249 2061 262 268 233

Soutces: Statistical Yearbook for Denmark (1938, Table 118; 1940, Table 132; 1942, Table 128; 1944,
Table 130; 19406, Table 142). Wholesale price index, Energy, 1935 = index 100.

In 1939 the ratio of expenditure on rent and expenditure on fuel for working
class families in the capital was 3:1, in provincial towns 2:1, and in rural areas 1.3:1
(Statistical Yearbook 1942, Table 121). These figures show that even before the
war household energy was a significant part of total housing cost. In rural areas
the price of energy amounts to almost half the total housing cost of a working class
family.

A doubling in energy prices will result in an increase in the housing cost for
working class families of 25 percent in the capital, 33 percent in provincial towns,

(O8]
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and 44 percent in the rural areas. Those figures are indicative of general trends, but
not precise.

During the war, Denmark received some coal from Germany or German-
occupied countries. That fuel was used in public gas and electricity works, for
industry, and for transport (railways and ferries). For other purposes domestic
energy sources had to be found: firewood from the forests, peat, and lignite. Do-
mestic fuel for heating was not rationed during the war, but the extremely labour-
intensive process of extraction made it costly. The Danish authorities often feared
that publicly stating how big the supplies that Danish consumers actually benefited
from were could induce the occupiers to reduce those supplies. Probably no other
country on the European continent had as much fuel for domestic consumption
per capita during that time (Boserup 1948).

But fuel was subject to price controls. The wholesale index of fuel prices does
not take into account that the price of domestically-produced fuel (calculated by
the amount of heat produced) was considerably higher than the price of imported
fuel. When delivered in Copenhagen domestic fuel became even more expensive,
as carriage had to be added to the total cost. Consequently, the increase in housing
costs of 25 percent in the capital is probably somewhat underestimated.

After the occupation in April 1940, much of the inflation was driven by the
increases in the export prices of the agricultural sector. Although agricultural pro-
duction fell the Germans paid very high prices for the goods. The payments were
made by drawing on an unlimited credit in the Danish National Bank and, conse-
quently, increased the amount of money in circulation with resulting inflationary
tendencies.

Inflation of the scope indicated by these 1939—41 figures had serious reper-
cussions and led to seismic shifts between different groups in society. Debtors
became solvent and savers saw their fortunes disappear. The 50 percent inflation
from 1939-to-1942 amounts to a real relief in debts of 33 percent and a similar loss
for owners of bonds (the most common method of long term savings at the time)
and deposits in financial institutions. In this instance there was also a shift between
town and country. The incomes of the farmers went up relative to incomes in the
towns.

Turning to the labor market, let me remind readers that Denmark had then,
as now, a Scandinavian “collective bargaining” labor market. From the end of
WWT the collective bargaining agreements between employers and trade unions
that determined the salaries of a large part of the salaried workers usually contained
a clause on automatic adjustment of salaries in response to changes in the consumer
price index. A similar scheme applied to all employees in the public sector. It had
been suspended for some years during the thirties, but was reintroduced in 1939.
It was then suspended again in an attempt to avoid inflation, then reintroduced.
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During the war, salaries were allowed to increase a number of times, and in the
new wartime businesses, such as peat digging, it was not possible to regulate the
rates.

There are long and detailed series of income statistics published by the gov-
ernment, but unfortunately they look at taxable income, not gross income. The
difference is that taxpayers were allowed to deduct personal allowances that de-
pended on marital status, number of children, and geography. They were also
able to deduct taxes paid during the year (and calculated according to their taxable
income in a previous year). Consequently, the difference between the gross and
taxable incomes is so big that the government statistics are not of much value in
showing the development in incomes.

However, Viggo Kampmann, an economist who subsequently became prime
minister from 1960 to 1962, worked during the war as secretary to a government
commission on measures against inflation. He has published some figures on the
development in gross incomes, but they are not very detailed (Table 5). The basis
of Kampmann’s figures cannot be reconstructed.

TABLE 5: Gross income of major groups 1940-1945

Gross income (indexed to 1939 = 100) of:

Year Self-employed Salaried including Persons not Consumer price
including farmers ~ public employees  working [includes  index (1939 =
[“town trades”] pensioners] 100)
1939 100 100 100 100
1940 108 106 102 125
1941 128 119 112 143
1942 142 133 120 148
1943 165 151 126 149
1944 183 169 136 152
1945 208 182 149 153

Source: Kampmann (1948, 245, 252). The basis of Kampmann’s figures cannot be reconstructed.

If the salary index outpaces the price index, real wages have increased,; if the
price index outpaces the salary index, real wages have decreased. The figures do
not take into account the aforementioned Higgsian considerations about a wartime
economy. A suit in British worsted wool cloth can stand a lot more wear than a
suit made from recycled wool fibres (Kaarsted 1990, 210, 268); (Jensen 1971, 233).
The same applies to neatly all the replacement products.

The figures demonstrate that during the first years of the war all groups of
town trades suffered a significant fall in real wages, but by 1942—-1943 the salary
index for working people caught up to the price index. The pensioners and others
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with no occupation also reclaimed a large share of the loss, but did not entirely

reach the pre-war level.

Housing Construction During the War

The new construction during the war is shown in the tables below. The tables
show construction of dwellings, i.e. flats, detached houses, and other types. They
do not distinguish between owner occupied or rental dwellings. The first table

shows the stock in 1935.

TABLE 6: Housing stock in towns in 1935

Units 1935  Owner occupied

Capital 281,545 23,431
Suburbs 24,875 10,684
Provincial towns 251,810 64,503
Suburbs 23,519 10,767
Towns in rural districts (68) 30,919 12,357
Total 612,668 121,742

Source: Housing census (1935, 18). Please note that the census does not give information about owner

occupancy for the 36,989 units with mixed residential and commercial use. Most of them would be in

provincial towns.

The next table shows new construction in towns from 1937-1945. The fig-

ures show gross construction, but since most sites were green field there were not

many demolished buildings.

TABLE 7: New construction of residential units in towns 1937-1945

1937 1938 1939 1940 1941 1942 1943 1944 1945
Copenhagen 9,309 5375 8,015 6,542 3978 3,874 3363 4,616 2,611
Its suburbs 2,098 2,052 2,791 2,202 904 671 1,818 1,683 1,782
Provincial towns 5929 6,025 8989 4,048 2968 4,835 6,236 4,889 3,317
Theit suburbs 756 680 802 333 254 391 495 501 316
Towns in rural 446 489 816 465 455 642 763 676 386
districts (68)
Total 15,538 14,621 21,413 13,590 8,559 10,413 12,675 12,365 8,412

Sources: Statistical Yearbook for Denmark (1938, Table 38; 1940, Table 41; 1942, Table 40; 1944, Table
40; 1946, Table 43).
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The year 1939 stands out with a high level of activity, and in 1941 and 1945
the situation was the opposite. Construction in the suburbs of Copenhagen fluctu-
ated more in response to changing economic conditions than construction in the
other sectors. A natural reason for that would be that in the suburbs of Copen-
hagen, with a much higher proportion of detached houses, it would typically be an
unprofessional homeowner who decided whether to go ahead with construction of
a new individual home for his family on a recently acquired plot or wait for calmer
economic conditions. They were building for themselves as the future residents,
so, not needing to coordinate with others to reside there upon completion, they
could more easily postpone building. In the last years of the war there is a recovery
in this segment, perhaps a reaction to the growing housing shortages and the large
amounts of cash in the economy. Figure 1 shows the development. In the other
segments there is a general decline during the war.

Figure 1: Annual increase in the number of dwellings as percent of 1935 stock

12

10

2 M
1937 1938 1939 1940 1941 1942 1943 1944 1945

Towns in rural areas Total

s Capital Suburbs of capital Provincial towns Provincial suburbs

Note that during the war years the government decided, primarily in order
to avoid unemployment, to offer subsidies to both new construction and mainte-
nance; alternatively, workers who found employment on the subsidized projects
could have been required to take jobs in Germany, as the occupation authorities
strongly urged. However, since the expense of the salaries paid to Danish migrant
workers in Germany was charged to the German current account in the Danish
national bank, it made sense to try to limit the migration by initiating a range of
employment measures. The cost would be approximately the same, but at least the
result of their labour would benefit Denmark rather than the German war effort. I
have not tried to estimate the influence of the subsidies on the number of houses
built.

Because the occupation forces built aerodromes, fortifications, and the
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like, unemployment in heavy construction—roads, bridges, railways, etc.—was
low. Most of that work took place in areas outside the population centres, and
consequently resulted in temporary shifts in the population.

In a free market the factors limiting building will always be economic, as
any heightened scarcity of materials will translate into price increases. During the
occupation building materials were subject to price controls; therefore shortages of
foreign components, such as metal girders and plumbing, became a limiting factor.

Supply and Demand in the Housing Market

It is a commonly stated view—including during the National Archives peer
review of a draft (in Danish) of this article—that “housing is different” and that the
stories of supply and demand which flatter freedom are somehow not applicable.
One argument is that the supply of housing is neatly static compared to other
products. The traditional upward-sloping supply curve implicitly assumes that the
quantity supplied can increase within the time frame represented by the curve. We
may tell a story in which that moment is short, in which case the supply curve
is vertical (see Figure 2). Once a flat has been finished, the owner has only one
interest: to get it occupied at the highest rent possible. Although a high rent is
always preferable, a low rent is better than no rent.

Figure 2: Supply and demand curves when the quantity supplied is not variable
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If the equilibrium price is above building costs, then the market will react
with new construction; once that has been finished, a new vertical supply curve
will be established. In the model, the cost of new construction corresponds to the
interest and amortisation of the capital necessary to finance the building, just as the
rent paid by the tenants corresponds to a payment for the interest and depreciation
of the capital outlays of the owner. Usually new construction adds to the stock of
buildings as only a few houses are torn down in the process, and consequently the
new supply is an outward movement (see Figure 3). But wars may of course change
that.

Figure 3: Supply and demand with new increased but not variable supply
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In Denmark, at the time, construction work was seasonal in nature. To put
it squarely: once the frost left the ground, it became possible to dig for the founda-
tions of the season’s construction, and by October the painters would be starting
to put up wallpaper so the tenants might move in on the third Tuesday of October,
the traditional changing day.

Counting up exempted dwellings

Again, during the initial years of the occupation, owner-occupied dwellings
were exempt from the regulation—this would be relevant if the owner decided to
move out or take in a lodger. Such dwellings constituted 20 percent of dwellings
in 1939. On top of this is the exemption of all new buildings completed after
September 1, 1939. From the start that amounted to a further three percent of the
available dwellings, and that number increased every year. By the end of the war,

VOLUME 23, NUMBER 2, SEPTEMBER 2026 459



HANSEN

new buildings since 1939 amounted to about 12 percent of the total housing stock
in towns. (Some of them obviously owner-occupied). Two-family houses were also
exempt until 1942, although no figure is available to represent their number. Finally,
sub-leases of individual rooms were exempt until 1943, whose tenants would be
known as “roomies” today. For the whole period of the war, they amounted to
approximately 4.5 percent of the inhabitants in the towns—albeit with considerable
differences in some towns. A reasonable guess would put the number of dwellings
outside the regulation at just above 30 percent.

The Use of the Housing Stock—compression
and Decompression

One change in the use of the building stock will be that some buildings which
would have been repurposed, replaced, or torn down under freer conditions instead
get extended usage. Another change in use is that a property can be divided into
more dwellings, or offices can be converted into living spaces and back again. The
most flexible change of usage, however, is the number of people in each flat. His-
torically, there have been lots of examples of families consisting of mother, father,
a litter of children, and perhaps even a grandparent squeezing into a 2-room apart-
ment. Itis something museums like to show because it is so visually striking. Today,
the very same flat—even with an immense number of modern improvements—is
generally considered appropriate for a single inhabitant.

The housing censuses (done by the Office of Statistics) tell some even more
extreme tales about how close people could live. The census was conducted every
five years, and the 1935 census reported 11 dwellings with only one living room yet
more than 10 inhabitants (Statistisk Departement 1937, 81). By 1940 and 1945, the
figures had decreased to three and two (Statistisk Departement 1942, 85); (Statistisk
Departement 1949, 87). The majority of the population, approximately 60 percent
during the whole of the period, lived between 0.5 and 1.5 persons per room. In
those flats even quite a limited “compression” would be able to accommodate quite
considerable fluctuations. Compression may take place in a number of ways. The
simplest is taking on a lodger, i.e. a sub-tenant. And people were flexible. In the
town of Aalborg—which experienced a major increase in population from 45,952
in 1935 to 57,934 in 1945—the lodgers rose from 3.6 percent of inhabitants in
1935 to 6.5 percent in 1940, then fell again to 3.6 in 1945."* In the municipality of
Frederiksberg, a major, wealthy Copenhagen suburb, the number of lodgers would
amount to 8-9 percent throughout the period.

" The calculations based on the housing censuses of 1935, 1940, and 1945 may be requested from the
author.
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Another kind of compression would be families moving to a slightly smaller
flat, but this is limited by the costs of moving. To most people, moving to a smaller
home would be tantamount to a loss of social standing, at least as long as it is not
connected to other changes in status such as the death of a spouse. Consequently,
there will be considerable inertia in that kind of change.

The sum of all this is that considerable changes can be accommodated, and
that as long as the housing market is free and dynamic, those changes will be taken
in stride. Problems become more pronounced to the extent that freedom is cur-
tailed by government.

State of the Market at the Beginning of the War

During the years before the war, the number of square meters per person in-
creased. The standards of newly-built housing were high; central heating and bath-
rooms were the norm. The rent differentials between old and new housing were
considerable. The discussions of the Diet in the autumn of 1939 are unambiguous
in stating that, but for the war, there would have been no reason to continue the
‘transitional’ arrangements which interfered with the price mechanism.

At the start of the war there was a housing reserve, i.e. a number of vacant
dwellings, and this reserve was increasing. That a number of flats are vacant is only
natural. The natural minimum must depend on the speed of turnover in the market.
In the inter-war period, there had been a switch from the historic tradition of two
annual changing days (in April and October) to monthly changing days. It was a
switch that was introduced by way of landlords making it a new contract term for
leases. The size of the housing reserve is generally as self-regulating as the price in
a free market, but a legislative interference may have the effect of decreasing the
reserve below its natural level. Under such circumstances, the decreased housing
reserve may be a contributing factor to market sluggishness.

While markets tend toward an equilibrium, the point of equilibrium moves
around, and markets never entirely settle. The market is always somewhat behind,
but what is paramount is that movement takes place.

The increasing housing reserve indicates that the market price was a bit above
equilibrium prices, but that is not at all unusual when the market experiences a brisk
expansion of supply. Construction was increasing in the last years before the war,
with a diverse selection of vacant tenancies available. Surveys undertaken by the
Government Bureau of Statistics show that, in real terms, rents were falling.15 That,
too, indicates that the level of rents at the beginning of the war was at the upper
end—and certainly not below the equilibrium level. This fact may be illustrated by

15 Statistisk Departement (1942, 55), compared with the consumer price index.
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Figure 4. The tendency was a movement from the disequilibrium market price to
the equilibrium price, i.e. a relative fall in rents continued from the previous years.

Figure 4: The market before the war
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Was an Intervention Warranted?

It is an oft-repeated criticism of generals that they always prepare for the last
war. The very same could be said about Danish politicians in the autumn of 1939.

As mentioned in the section on the legislative process, the main reason for
intervening was a desire to freeze conditions until the consequences of the outbreak
of the war became clearer. And as the legislation was passed unanimously, there
weren’t many arguments heard against it.

As for arguments against intervention, Ellen Andersen wrote:

World Wars result in shortages of goods. We all know that the coffee and to-
bacco disappear together with the imported consumer goods. But there will also
be problems with the importation of raw materials, not least fuel, fertilizer and
feedstuffs, making it difficult to maintain the domestic production. But if you
are outside the war zone, in a neutral country or occupied area, there should be
o reason why a war should lead to a housing shortage. With housing on the whole be-
ing unharmed it ought to be possible in a situation with shortages of a lot of
other goods to continue the production of housing services on the pre-war level.
Maintenance and repairs may be deferred for a few years. (Andersen 1994)
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For those who may wish to learn from history, it should be mentioned that
the obvious alternative to a price freeze would have been a subsidy targeted towards
those groups in the population that could be expected to suffer from rent increases.
A price freeze supports only present tenants, and they are all supported whether
their individual situation warrants it or not. The number of people getting support
will be far larger than if the subsidy is targeted.

A subsidy would, naturally, have burdened the treasury, but that only raises
the question of whether the rent freeze was a similar burden on the treasury. The
obvious secondary effects of a rent freeze for the government’s finances are that
income tax revenue from profits on renting out housing will at first stagnate, then
slowly start to fall at the same rate as the operating costs of the properties increase.
The lower profitability will spill over into the capital value of the properties and,
in turn, influence the evaluations for property taxes and lead to lower payments
of rates. Also, wind-fall profits from the sale of rented properties will diminish.
Eventually, inheritance taxes will decrease because of stagnant property prices.

In an attempt to maintain income from the properties, landlords will be very
reluctant to spend on the maintenance and updating of their properties. That re-
luctance reduces demand in the construction industries. New construction may be
more salient as a source of employment, but the annual new construction is only
a modest fraction of the total stock of housing, and therefore the total value of
maintenance and updates may easily be as large as or larger than the value of new
construction. Further, maintenance is more labour intensive than new construc-
tion. Fewer people employed in the building trades has obvious implications for
the treasury.

To society at large, a delay in maintenance is equivalent to a loss of real capital
that must be caught up with eventually.

Human experience shows that the chosen model with a price freeze results
in radically different limitations on the political options compared to a subsidy.
The explanation is simple: when a large number of voters have received benefits
from a piece of legislation, the number of votes that may be lost by abolishing
that legislation is similarly increased—the transitional gains trap (Tullock 1975).
That’s why any description of the Danish housing situation at any later point in time
must take 1939 as its starting point. In this light, maybe housing is a special case:
renters accounted for 80 percent of all households. It is very rare indeed for any
proposition to affect four out of five voters. This must be taken into consideration
by politicians—regardless of their hue.

A third option would have been to benefit households that decreased their
consumption of housing, e.g. by a tax rebate of some kind.

If you—contrary to the objections of Ellen Andersen and the possible alter-
native models of intervention—want to argue in favour of the price freeze, then
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something more subtle is needed than those ideas about stopping inflation. Infla-
tion was ample regardless of the many interventions in the economy.

Like most countries during the 1930s, Denmark was subjected to currency
restrictions, with almost all foreign trade subject to a system of grants and quotas.
Exports would be possible, but imports required permission from the authorities.
There was, consequently, a recent experience with a bureaucracy that could handle
restrictions and enforce them. Therefore, the readiness to accept interventions as
the natural reaction to problems was great.

The Immediate Effects of the Rent Freeze

In a situation such as September 1939, it becomes the duty of the govern-
ment to intervene in a way that divides burdens between all those who are capable
of carrying them. And it is relevant to judge whether that happened or not.

The bill for the intervention in October 1939 does not show any considera-
tions about its purpose, other than literally maintaining the status quo ante bellum.
The statute does not by itself result in any noticeable redistribution of either ben-
efits or burdens in the housing market. The statute merely puts up limits for the
ability of the market to react to new developments.

Had the statute not been prolonged at later stages—which it was—it would
never have been of any interest to the historian. As the landlords could demand the
same rent as they had in the past, the only contracts that were influenced by it were
those very few situations where a provincial landlord had given a tenant notice to
vacate because he really wanted to get rid of the tenant, rather than just increase
the rent. The instant effect of the rent ceiling and prohibition on termination was

negligible (see Figure 5).

Figure 5: September 1939: Introduction of the price ceiling which was not binding
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As housing is a durable good, the equilibrium quantity supplied represents
all dwellings available. A free housing market will respond to increased demand
in two ways: new construction and increased exploitation of the existing stock.
New construction takes time, so the immediate reaction will be a changed use
of existing buildings. Any increases in supply must be met by the unregulated
sector: new construction, optimized use of owner occupied houses, and rental
housing outside of the regulation. The presumption must be that the ability of the
market to respond to an increase in demand is less than it would have been without
the intervention of the politicians. However, intervention does not result in any
changes in demand, and therefore the equilibrium point is unchanged.

The result must be that the supply curve is steepened, shown as S2 in Figure 6,
and turns around the point of equilibrium. The effect does not show in the real
world as long as demand is unchanged. Also, the effect will later increase with the
tightening of the rules.

Figure 6: September 1939: Regulation interfering with supply
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In the longer term this kind of intervention has—all other things being
equal—some negative consequences in the shape of decreased mobility. But in
reality nothing in the longer term stayed equal.
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The Reaction of the Market in the First Years of
the War

If someone had asked about the effects of the rent control at some stage
during the winter of 1941-42, then the reasonable answer would have been that
it was of absolutely no consequence. The war resulted in a significant reduction
in the real income of townspeople as their expenses shot up while their incomes
failed to follow. Incomes did not follow because of government intervention in
the labour market, with ceilings put on permissible salary increases, and because of
lags in general. With food and heating rising rapidly, there simply must have been
less money to pay for housing, even though the rents stayed constant. The result
therefore was a lower demand for housing,

A rise in all other prices apart from rent is the equivalent of a relative decrease
in rents. As both rents and incomes stayed constant in nominal amounts, both
decreased by the same proportion in relative terms. Consequently, the rent ceiling
must be expected to be without effect.

Graphically it may be illustrated as Figure 7, where the vertical axis is relative
price. The demand curve shifted from D1 to D2. The new equilibrium E2 will
be placed in such a way that the necessary supply is less than at E1. Therefore the
market can move freely from M to E2.

At the same time as the real income is falling, the inflation is resulting in a
similar fall in relative rent. The rent ceiling is pushed downwards, but as long as
the fall in real income and relative rent is of a similar size, the rent ceiling does
not intervene in the movement. According to the theory, the regulation should be
without any effect.

Figure 7: 1939-1941: Inflation and falling real incomes
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Did reality fit my story? It appears to have been the case. We have infor-
mation that in properties that were deemed vulnerable to war damage (read: next
to important bombing targets), rents had to be lowered to keep the tenants from
moving out. As already mentioned, at the beginning of the war there was a pool
of free flats, as shown in Table 8.

TABLE 8: Vacant dwellings 1935 and 1940—45 (on January 1)

1935 1940 1941 1942 1943 1944 1945

The Capital 4272 3480 6,849 2944 547 265 91
Its suburbs 385 17 8 10 2 3

Provincial Towns 3,593 2273 2,042 629 130 67 57
Their subutrbs 391 74 87 12 7 1

Rural districts 525 160 143 38 20 4

Total 9,166 6,004 9,129 3,683 706 340 148

Sources: Statistical Yearbook 1940, Table 32; 1944, Table 30 and 1945, Table 3540

“'The Housing Census (Statistisk Departement 1942, 17) has different numbers for vacant dwellings:
9038, 1294, 4549, 389 and 714, totalling 15,989—much more than 6,004 as shown here. The Housing
Census numbers are quoted by Dano (1953) and Jensen (1971). I cannot account for the difference. The
Housing Census was done every five years, as opposed to annually for the numbers I present. Neither
source explains its methodology.

¥ For the period 1935 to 1940 similar numbers are apparently not published. The 1935 figure is included
to illustrate a completely free market.

At the beginning of 1941, the number of vacant flats was on the same level
as the unregulated period around 1935. There were more flats available than the
population wanted to use, until the beginning of 1942. It is not a matter of the
total consumption of housing falling, because although the number of vacant flats
increased, an even larger number of new flats were added to the market. But the
general result of the movements until 1942 appears to have been, especially in the
capital, a slightly receding rent level and a market advantageous to renters.

The Market from About 1942—The
Regulations Grow More Binding

Again, a period with quite a number of vacant flats was followed around 1942
by an increase in demand. According to the speeches in the Diet, the development
started first in the provinces, and the figures for vacant flats confirm this. The
increased demand persisted for the duration of the war.
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That regulation first showed binding effects in the provincial towns may be
due to the fact that the proportion of rented accommodation was smaller and the
markets consequently less liquid. Perhaps some provincial towns experienced a
boom due to changes in the business pattern. Building defence installations and
digging peat were chiefly provincial activities.

Salaries rose steadily, and for major parts of the population they caught up
with or even overtook the decrease in real income experienced during the initial
war years. That made an increasing sum available for rent payments. In the later
years of the war, prices of other consumer goods rose modestly. The supply of
goods on offer steadily diminished, and there really wasn’t much to spend money
on. Consequently, the demand for housing rose. Changes in the composition of
the population might be an alternative explanation but, as will be explained, are of
very limited influence.

The normal reaction of the market will be to increase prices. The less elas-
tic the supply, the higher the prices will go. But the legislation on rent control
removed that option. Also, apart from outlawing rent increases, the regulation had
the effect of making supply less elastic. By including both the two-flat houses and
the individual rooms (which would primarily be subleases), the scope of the regula-
tion had been extended considerably. Just as the fall in real wages at the beginning
of the war had made it attractive to take in a lodger, now the rise in real wages in
the last years of the occupation meant that many more could pay their rent without
that kind of additional income. A significant part of the flexibility of the market
thus disappeared.

The consequence was that a major slice of demand could not be met, as
illustrated in Figure 8, where due to the increases in real income the demand curve
shifted right from D2 to D3. The supply curve really ought to be drawn even
steeper—if that is at all possible—because the changes in regulation decreased the
incentives to take in lodgers.

At the same time, however, the rent ceiling kept the same level. The market
was constrained to the point M. If market adaptation had been possible, then the
market would have moved towards a theoretical equilibrium, ET.

Everybody had a sense of where the price level (i.e. the rent ceiling) was in
the market, and everybody expected their demand to be met at that price. Their
expectations may be represented at the intersection of the demand curve and the
rent ceiling, i.e. the point W (for wish), which is far to the right of the point M.
To fulfil those expectations would require additional supply, and furthermore that
supply would have to be delivered at the same price as the existing housing.16 The

16 This is of course a diagram that may be found in any basic textbook of economics. It is in Mankiw

and Taylor (2020), used by my daughter recently, and it was in Samuelson (1980), that I used as a law
undergraduate. It was also in the first edition of Samuelson (1948), but I am unaware of who originally
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result is a significant gap between the expectations of the customers and what could
physically be delivered. The result is the perception of a housing shortage, even if
its precise size cannot be measured. The emotional term “housing emergency”
becomes the dominant word in the discourse.

Figure 8: 1941-1945: Increasing real incomes and the housing shortage
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The situation led to significantly less mobility. From Copenhagen we have
statistics on the number of inhabitants moving within the municipality. In 1939
and 1940 it is a massive 30 percent of the population. Then it starts falling. In
1941, it is 28, then down to 25 in 1942, and it continues to 20 percent, 16 percent,
and finally 14 percent in 1945. Then it reached a level that remained fairly stable
for the next 2 decades, because the bad policies persisted (Statistical Year-book for
Copenhagen 1937, Tables 1 and 33; 1938 ...1966).

A vicious circle had been formed. That is clearly shown by the 1943 prolon-
gation, which added a number of further restrictions and thereby further restrained
the market from any reasonable response. The consequences can be found in any
basic textbook of economics. The development of the Danish housing market dur-

created the drawing, The person in question deserves credit. I really would like to know whether it was
included in the economics syllabus studied at Copenhagen before the war, but that has so far eluded
me. I have not seen it—or any references to it—in any of the several thousand pages of pre-war Danish
literature on housing that I have read. Alfred Marshall apparently did not print a similar diagram in
Principles of Economics. The author would appreciate enlightenment from readers.
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ing World War II is conforms to the predictions of standard economic textbooks.

None of the sources available mention any market failures that could have
influenced the development, and neither does the reaction of the market suggest
any. The entire set of interventions was imposed and has persisted in violation of
the basic teachings of liberal economics.

The Shift in Equity

All sets of accounts consist of two parts: the results of the business (ex-
pressed as incomes and expenses during a period of time) and the balance sheet
(net assets at a point in time). Once you have had a look at the development in the
rents and the expenses associated with the properties, it is only natural to also look
at the balance sheet of the properties, i.e. how the value of the rental properties
and thereby the equity of the owners developed.

In the fragmented rental market extant at the time, rental properties would
commonly be quite small, often with only one or two stairwells; in each stairwell
you would almost invariably find two flats on each floor. Of course there were
also some bigger players in the market, concentrated around the newest properties.
Most of the properties were owned by members of the stable middle class, who
often acquired them as a form of old age pension. An artisan or shopkeeper would
invest their savings in one and expect a return that would allow him to retire when
getting old and provide financial security for his widow.

With an upper limit for the gross income fixed by statute and increasing ex-
penses (including salary for the caretaker), the net income generated by the prop-
erties must have fallen drastically. The temporary character of the regulation may
defer the transmission; a buyer may be willing to pay more than the value of the
present profits because he also gets a “lottery ticket” that may yield a bonus once
the regulations are rescinded. Such overprices have been paid in many periods after
the war, and it is reasonable to expect that the tendency was significant during the
occupation as large fortunes of “unemployed money” accumulated (see Hoffmeyer
1968, 240-249 on excess liquidity).

These effects on the equity of the housing owners are simply never men-
tioned in the general literature about the period,17 and they are very difficult to
quantify.'® But their long-term effects for the middling classes must be very signif-

7 Not even Christoffersen (2010), who was paid by the landlords association to write their version of the
history, mentions it.

'8 A rather loose guess-stimate is that investment in residential property amounted to about 25 percent
of all investments in the pre-war years; consequently a similar proportion of the national wealth will be
residential property. The 20 percent of owner-occupied properties are probably more valuable than the
rental properties, and that would suggest that rental properties were in the range of 15-20 percent of the
national wealth. With increasing expenses the real loss of earnings must be not smaller than one-third
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icant, though they fall outside the scope of this article.

Any later liberalisation of the rent regulation will see these losses restored
to the property owners."” But the longer before the liberalisation takes place, the
greater the risk that a change of ownership has taken place in the meantime. The
other part of the regulatory loss for owners, the decreased value of running income,
is permanent.

Housing Demand at the End of the War—a
Counterfactual Detour

Historians quote a figure for the housing “need” at the end of the occupation,
tending toward the most dramatic of the available figures. As I mentioned earlier,
one set of figures comes from Einar Engberg, and another can be found in the
report of a government commission. If you are an economist, you’d think in terms
of quantity-demanded, which is a function of price. If the rent level is not taken
into account, then the resulting estimate is difficult to ascertain. Important in this
regard is whether the rent in any new housing is set according to construction costs
or is subsidized by public money, and whether the rent ceiling in existing buildings
is maintained or rescinded.

Demographics will necessarily be one of the variables that influences the
demand for housing. The actual figures may vary a little according to the age com-
bination of the population, the number entering or leaving employment, and so on.
Typically, demographics are considered under the presumption that the standard
of housing should remain unchanged, but that is not necessarily the only possibility.
In times of decline reductions may have to be suffered. The geographical distribu-
tion of the population may also change. But, within the slice of history considered
in this article, the results of demographic changes tend to be minor.

The method of calculation of “housing needs” used by civil servants at the
time took as its starting point a politically motivated standard of housing, The
number of flats should be related to the number of households (or families), and
the flats should have a certain minimum number of rooms per person. The number
of households in the calculation is reached as the sum of: (1) all married couples,
(2) a share (typically 75 percent) of those who have been married but no longer are,
and (3) a percentage (typically 35 percent) of singles above a certain age (typically

and are more likely to be one-half. That sums up to a reduction in value of the properties amounting
to 5-10 percent of the national wealth. For comparison it could be noted that the loss resulting from
paying for the occupation is often estimated at 10 to 20 percent of the pre-war national wealth.

' Whenever that possibility is mentioned in the post-war literature the potential capital gains of landlords
are invariably labelled “unwarranted” and the following sentence always suggests a nice little tax to
eliminate it.
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25 years). What the method of calculation does not take into account is whether,
after five years of turmoil, the population might have other more pressing needs
that they wished to see fulfilled. The approach is that of the planned economy.

Neither the figure from Engberg nor that from the commission considers
the economic burdens of reaching the desired standard. Consequently, the term
“housing need” is not true and fair; it would be much more correct to talk of a
housing target.

The history books have traditionally used a figure for the unmet circa-1946
housing need of 50—60,000, and that is the figure given by Engberg in 1948. Quite
a number of historians actually prefer to give only his upper limit. His figures
do, however, not add up. We have an undisputed number of 87,500 new flats for
construction during the seven years 1939—45. This number covers the towns but
not the countryside. According to Engberg, the maximum demographic need was
19,000 in 1939 and 1940, and somewhat lower in the ensuing five years. If you
calculate with seven years of 19,000 and subtract the actual construction, then the
difference is only 45,500. And that is less than even Engberg’s lower figure of
50,000.

From the commission report (page 55) we know that they calculated the de-
mographic need as 19,000 for the years 1939 and 1940 and 16,000 for the remaining
five years. In that case, the difference would be only 30,500.

The figure from the commission report is settled thus:

1. Families in emergency housing 4,000
2. Latent demand 29,000
3. Creation of new vacant reserve 15-20,000

Sum 48-53,000

It is not possible to follow how they arrived at their figure for the latent
demand. It should be noted, however, that the new vacant reserve is of a size that
far exceeds anything seen during the years of laissez-faire before the introduction
of the rent act in 1937. The figure of 48-53,000 was seen by the commission as
a shortage from the war years. In order to both catch up with that shortage and
compensate for future developments in the population, construction would have
to be considerably larger; the commission envisaged building up to 30,000 flats
per annum, which is roughly 50 percent more than the pre-war economy had been
capable of in the record season of 1939.

It is not possible to explain how Engberg—at the time a very senior civil ser-
vant in the housing ministry—could reach his high figures. He may have included a
conceived pre-war shortage relative to his target standard. That may be reasonable
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if you want to calculate what is necessary to fulfil your political target, but it is not
true and fair as a statement of the development during the war. The figures of the
commission permeated into the political discourse and, as far as I have been able
to discover by extensive reading, remained unchallenged.

A manner of calculation which is closely related to that used by the civil set-
vants was used by the Department of Statistics in the published housing census
of 1945, but only for the Copenhagen area. There was, however, one difference
on a point of principle. Instead of using a desired standard for certain groups, the
Statistical Office used the standards that those groups had in the previous census
to calculate how many flats would be needed to satisfy an unchanged standard of
housing. In Copenhagen the number of widows and widowers with their own
apartment was approximately 2,800 above the expected figure; only 1,500 couples
and 1,100 divorcees had their own apartment, below the expected figure. For the
unmarried, the figures are not fully comparable, as the census of 1945 treated “club
flats” (flats divided into leases of individual rooms with access to common kitchen
and toilet) differently from the census of 1940. If you compare the total calculated
need with the number of flats actually inhabited, the difference is so minute—just
0.2 percent of the total number of dwellings—that it is difficult to understand how
this difference can cover a pronounced experience of shortage. And that is made
even more difficult by the fact that the number of inhabited flats is greater than
the calculated need. The difference is to the positive side! This fact supports the
view that the shortage is to a large extent an expression of unsatisfied demand from
an apparently affluent Copenhagen public, rather than a significantly deteriorated
allocation of the housing available, or a shortage of square metres. Since the hous-
ing shortage was considerably more serious in the provincial towns, it would have
been nice to have similar figures for them. The published census does not contain
enough detail to make it possible. That the tendency was the same in provincial
towns is, however, explicitly stated in the census publication.

Finally, you could look at the level of housing consumption of various classes
of the population. If the shortage reflected overconsumption of housing among
the well-off classes, the housing statistics should provide evidence of it. A measure
of such over-consumption was provided by the government’s advisory Economic
Council when it attempted, in 1970, to describe the state of the housing market
(Det okonomiske Rad, Formandskabet 1970). The council then computed the
number of flats with more than two rooms per inhabitant, i.e. a single person in a
flat with three living rooms (one of which might be a bedchamber of less than eight
square metres), or a couple with at least five rooms in their flat. The computation
is based on the housing censuses, but I have been unable to reproduce the numbers.
Consequently, Table 10 contains an alternative set of figures where a wider range
of standards is included.
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TABLE 9: Demographically determined demand for housing and distribution of flats in
Copenhagen in November 1945

Population  Percentage with Calculated Actual number

November own flat demand  of flats occupied

1945 November 1940 November 1945  November 1945

Married couples 216,900 98.7 214,100 212,600
Widows 45,000 78.3 35,200 36,200
Widowers 13,300 82.9 11,000 12,800
Divorces and separated 42,000 56.7 23,800 22,700
Unmarried (above 25) 113,600 37.6 42,700 43,000
Total 326,800 327,300

Source: Housing census (1945, 47, Table XIX)

TABLE 10: Occupancy (number of persons per room) 1935, 1940 and 1945

1935 1940 1945
The Economic Council
Persons < 0.5 per room 7.72 percent  7.92 percent  8.54 percent
Housing censuses
Uninhabited 1.53 % 2.28 % 0.21 %
Persons < 0.5 per room 5.38 % 5.25 % 5.85 %
0.5 < Persons < 1 per room 29.60 % 28.64 % 30.00 %
1 < Persons < 1.5 per room 37.39 % 38.62 % 37.89 %
1.5 < Persons < 2 per room 13.12 % 13.45 % 13.63 %
2 < Persons < 2.5 per room 8.06 % 7.93 % 8.45 %
2.5 < Persons < 3 per room 2.49 % 2.07 % 2.15%
3 < Persons per room 2.44 % 1.76 % 1.82 %

Sources: The Economic Council (1970, 99, The Housing Market, Enclosure Table 1,2) and the author’s
calculations based on the housing censuses of 1935, 1940, and 1945. Spread-sheet with the calculations
is available from the author.

As shown by Table 10, the percentage of the best positioned group rose dur-
ing the period 1940—45, according to both my findings and those of the Economic
Council. The proportion of sparsely populated flats increased by approximately 0.6
percentage points. That is a repetition of the tendency shown by the calculation in
the census that widowers retained their large flats.

Apart from that, Table 10 also shows that the upper third of the population
continues the development from the late 1930s and gets more space, whereas the
lower third, who had benefited from the development between 1935 and 1940,
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have to move a bit closer together again. It is tempting to talk about a step back
to the standards of 1935.

Table 10 is nationwide but similar calculations for the bigger cities, where
numbers are available in the three censuses, show the same pattern with only minor
variations.

Inspired by the calculation in the census of 1945, it is possible to dig a little
deeper into the numbers and produce a simulation of how the picture would have
looked if the whole population of 1945 was subjected to the housing standards of
1940 or 1935. How many could, theoretically, have been accommodated in the
housing stock available in 19457 It is a simulation that may be made in several
ways and with coarse or detailed premises. If it has to be credible, it must take
into account the changes in the size of flats over time and changes in the vacant
reserve. In Table 11, four different scenarios are used. The statistics categorize
the flats by the number of living rooms and tell how many are living in each type.
Multiplying the average number of inhabitants per flat of a given size in one census
year by the number of flats of that size in a later census year yields a theoretical
housing capacity. However, the vacant reserve was far greater in 1935 and 1940
than in 1945, and consequently the same figures have been computed with a vacant
reserve as in 1945.

TABLE 11: Housing consumption and theoretical forecast of capacity

Housing Theoretical capacity of housing stock
consumption forecast from 1940 and 1935
Standard of “crampedness” 1945 1940 1935
Level of vacant flats 1945 1940 1945 1935 1945

Total inhabitants,

including emergency housing 2,228,000 2,202,000 2,248,000 2,320,000 2,351,000
Inhabitants % 100 % 98.9 % 100.9 % 104.9 % 105.5 %

Vacant flats 1,544 17,166 1,544 11,504

1,544

Detailed spread-sheet with calculations is available from the author.

Under the worst-case scenario, in which people lived as closely packed as in
1940 and the vacant reserve remained at its 1940 level, the housing stock would

accommodate only 2,202,000 people getting a home, leaving 26,000 without one.
The figure for people in emergency housing in 1945 was approximately 16,000.

So that scenario actually seems worse than reality. But that scenario also includes
17,166 vacant flats.

The other three scenarios have room for the whole population. By living as
closely as in 1935 and with the same vacant reserve as experienced in that year, not

VOLUME 23, NUMBER 2, SEPTEMBER 2026 475



HANSEN

only would the 16,000 in emergency housing get a proper flat, there would also be
room for another 92,000 persons. Or to say it in a different manner: the Danes of
1945 lived nowhere near as close together as they had 10 years eatlier (How many
countries in Burope had that experience in 1945?).

These figures underscore that, with very modest changes in the allocation of
housing, the needs of the population would have been covered to the standard of
1940, and that generally the housing standard, measured as persons-per-room, was
better than in 1935. That indicates very strongly that the cause of the perceived
housing shortage was much more likely to be policy error than a market failure.

In summing up the size of the shortage, the answer must be somewhere
between 0 and 60,000 flats depending on your method of calculation. But that
variance also shows that housing shortage is a difficult concept to work with.

That a balance in the housing sector could have been achieved by a modest
shift in housing consumption does not, however, mean that the economic conse-
quences of a liberalisation would be modest. The supply curve was steep. The rise
in the consumer price index had been some 50 percent, and the incomes of the
inhabitants of towns had mostly kept up with that. A rough estimate would indi-
cate increases in rent levels of similar percentages, or perhaps even more, to reduce
housing consumption to the levels of 1940 or just below. A bit more realism may
be attained if you also take account of high energy prices. Perhaps rent rises of only
25-30 percent would have been sufficient to attain a market in balance on a very
short term. Over very long spans of time there is a tendency for the proportion
of the income spent on housing to be stable. In this view it is plausible that, in the
case of a liberalisation, increases in the rent levels would have been similar to the
development of the consumer price index.

State of the Regulation by the End of the War

By the end of the occupation in May 1945, the result of the legislative process,
on the whole, was that the development of the regulation had been continuous and
without deviation from the original strategy. The purpose of the legislation had not
been to protect the individual tenant. That is shown by the fact that the authorities
could confiscate illegal profits rather than just demand repayment to the tenant.

The main pillars of the regulation—a rent ceiling and a prohibition on termi-
nation of tenancies by the landlords—had over the years been chiselled ever deeper
in the stone with the steady inclusion of more types of housing, until there was no
more old housing exempt from the regulation. New construction was kept outside
the scope of the regulations.

The most voluminous part of the regulation, the restrictions on payment for
central heating, impacted only a small number of properties, but the restrictions
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developed continually with many changing details that must have made them very
difficult to administer and comply with.

The 1939 rent ceiling and prohibition on the termination of tenancies en-
tailed a shift from the liberalism of the 1937 Rent Act. When the 1939 interven-
tions later seemed inadequate, further steps were taken towards injunctions or com-
mands, such as the mandatory re-letting of vacant flats.

The rule prohibiting young singles from renting apartments with more than
one room is highly unusual and difficult to classify in legal terms.

The interventionism spread like a disease to two-tlat houses and individual
rooms and eventually became pervasive throughout the rental market. On the
other hand, there were conspicuously few amendments to the rules to counter
circumvention. Stopping landlords from making serial terminations in order to
live in flats themselves is probably the clearest counter-circumvention rule, with
the bounty rule in second place.

The general price regulation in Denmark was excessive during World War
II. Nevertheless, most prices rose significantly during the period, as shown by an
increase in the consumer price index of more than 50 percent. The rents, however,
are the proverbial exception that proves the rule. There is nothing to indicate
that rents rose in any noticeable way. And the reason for the very high degree
of compliance must probably be found in two facts: during the first years of the
war the regulation had no effect, and when it did have an effect later in the war,
the number of lease contracts was small enough for the local councils to make an
efficient inspection of each contract.

The very efficient surveillance of contracts is probably also the reason that
the criminal sanctions for breaches of the regulation were kept to a minimum and
for the duration of the war stayed limited to fines and seizure of illegal profits, on
top of the civil remedies of repayment and reestablishment of the prior state.

Live and Learn

From 1937, the pre-war housing market was subject to only insignificant
regulation. There was growth in the number of dwellings that led to an increase in
the vacant reserve. The general trend was towards lower rents and greater choice
of housing for the tenants.

Upon the break-out of the war in 1939, the Diet decided to introduce a
rent ceiling and a prohibition on the termination of tenants. A significant wave
of price-inflation triggered by, inter alia, the prices of fuel rising towards the sky—
the first year alone a doubling of prices—Iled to a significant loss of real wages,
particularly for the people living in towns. For a period the demand rose less than
the additional housing being built and, consequently, the vacant reserve increased.
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By the start of 1941 there were as many vacant flats as there had been during the
heady unregulated years before 1937. So far the rent ceiling had been without any
visible effect.

By 1942, rises in salaries started to catch up with the price rises of the first
years of the occupation. That resulted in increasing demand for housing, and the
vacant reserve shrank rapidly. Now the effects of the regulation were beginning to
show.

From then on, it was a sellers” market. That also applied to the sub-market
for subleasing individual rooms, as the fall in real housing costs made it a lot easier
for the main tenant to survive without the additional income from one or more
lodgers. When landlords could not earn more, at the very least they could be choosy
with their tenants and get rid of the difficult ones—or perhaps get rid of tenants
altogether. The significant fall in landlords’ real rental incomes encouraged them
to merge flats, probably most often to enlarge their own dwellings. The reaction
of the authorities followed promptly with an expansion of the rent ceiling to cover
two-flat houses and club flats in 1942, and in 1943 an additional prohibition on
changing the usage of housing. Shortly afterwards, a prohibition on young singles
renting flats of more than one room followed, re-letting vacant spaces within a
short time limit became mandatory, and sub-letting individual rooms was included
under the rent ceiling and the prohibition on termination. This expansion of the
regulation probably didn’t cause any increases in supply, and it lessened mobility.

The continuous fall in the relative cost of renting had the consequence that
many of those who under normal circumstances would have looked for a smaller
dwelling (i.e. widows and divorcees) remained in the flats that they had hitherto
been living in, further diminishing mobility and leading to a vicious cycle. Changes
in the composition of the population would, ceteris paribus, have led to a minor
annual increase in housing demand. The low rents, however, resulted in a much
larger increase in demand, and in the later part of the period emergency housing
had to be found for increasing numbers of families. Housing shortages became
apparent, or to use the more emotional phrase: a housing emergency developed.
The problem was clearly most significant outside of the big cities.

The German refugees that flooded over the border in the spring of 1945 did
not influence the housing market for the Danes in any way worth mentioning, Nor
are there reasons to suspect that the presence of German civil servants influenced
the general situation.

For the landlords, the maximum price rules resulted in a significant erosion of
the profits from letting out, and that must, in turn, be passed on in the capital value
of the properties. On the other hand, very large amounts of “unemployed money”
in the economy had to be invested, and the expectation of a future liberalisation of
the rent regulation would pull the other way.
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For the posterity of those who saddled Denmark with the interventions, the
interventions must give cause for afterthought. Intervention often had bad effects
that then prompted further intervention. Whether the regulation had any positive
effects at all may be seriously doubted, and it could certainly have been replaced
with measures that were a lot more focused and much easier to repeal. Accepting
rent increases on par with the general development in prices would certainly have
had a much better effect than the increased restrictions from 1942 and onwards.

Throughout the period, developments in the housing market and its reac-
tions to intervention reflected the outcomes that would have been predicted by the
liberal economics that was then falling out of favor. It is hard to understand why
no contemporary figure disagreed with the intervention, but it is even harder to un-
derstand why the policy choices of the time have gone unchallenged for decades.
It is time to state the obvious: housing doesn’t constitute an exception to the ba-
sic case for favoring freedom over and against the governmentalization of social
affairs.
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Enclosure A: 2681, Enclosure B: 45, Enclosure C: 27, 63
Received royal assent as Lov nr. 372 af 21. december 1938

1938-39, 1. session, Forslag til Lov om xndret affattelse af forskellige Bestem-
melser 1 Borgerlig Straffelov med flere Love [Rettighedsfortabelse som Folge
af Lovovertradelser] (§ 33)
FF: 2790, 3542, 5247, 5283
LF: 1465, 1490, 1573
Enclosure A: 3941, Enclosure B: 1711, Enclosure C: 1377, 1577
Received royal assent as Lov nr. 88 af 15. marts 1939

1939-40, Forslag til midlertidig .ov om ZEndring i Lov Nr. 54 af 23. Marts 1937
om Leje m.m. [I]
FF: 67, 126, 302, 336
LF: 90, 101, 102
Enclosure A: 2359, Enclosure B: 13, Enclosure C: 17, 23
Received royal assent as Lov nr. 377 af 30. oktober 1939

1939—40, Forslag til midlertidig Lov om Andring i Lov Nr. 54 af 23. Marts 1937
om Leje m.m. [II]
FF: 2938, 3079, 3728, 3764
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LF: 1354, 1385, 1410
Enclosure A: 3363, Enclosure B: 491, Enclosure C: 401, 427
Received royal assent as Lov nr. 127 af 30. marts 1940

1940—41, Forslag til Lov om Andringer i Lov Nr. 54 af 23. Marts 1937 om Leje
FF: 1720, 1777, 1867, 1876
LF: 982, 991, 995
Enclosure A: 4467, Enclosure B: 997, Enclosure C: 1249, 1283
Received royal assent as Lov nr. 136 af 31. marts 1941

1941-42, Forslag til Lov om Andringer i Lov Nr. 54 af 23. Marts 1937 om Leje [I]
FF: 1062, 1070, 1074, 1078
LE: 472, 476, 479
Enclosure A: 3237, Enclosure B: , Enclosutre C: 283, 295
Received royal assent as Lov nr. 89 af 13. marts 1942

194142, Forslag til Lov om Andringer i Lov Nr. 54 af 23. Marts 1937 om Leje
11
FF: 1258, 1357, 1953, 1962
LF: 837, 8506, 865
Enclosure A: 5031, Enclosure B: 1069, 1075, Enclosure C: 1297, 1237
Received royal assent as Lov nr. 216 af 28. maj 1942

1941-42, Forslag til Lov om ZAndringer i Lov Nr. 54 af 23. Marts 1937 om Leje
1y
FF: 1574, 1579, 1581, 1583
LF: 729,736, 737
Enclosure A: 5113, Enclosure B: , Enclosure C: 1215, 1237
Received royal assent as Lov nr. 127 af 30. marts 1942

1942—43, Forslag til Lov om Forbud mod Sammenlegning af Beboelseslejligheder
m.m.
FF: 1046, 1108, 1181, 1185
LF: 401, 471, 487
Enclosure A: 3095, Enclosure B: 219, Enclosure C: 251, 325
Received royal assent as Lov nr. 80 af 9. marts 1943

194243, Forslag til Lov om /Endringer i og Tilfojelser til Lov Nr. 54 af 23. Marts
1937 om Leje med senere Andringer
FF: 1542, 1564, 1601, 1608
LF: 792, 821, 822
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Enclosure A: 5021, Enclosure B: 897, 911, Enclosure C: 1313, 1355
Received royal assent as Lov nr. 262 af 29. Maj 1943

2021-22, Forslag til lov om leje (I.47)
https://www.ft.dk/samling/20211/1lovforslag/147/index.htm
Received royal assent as Lov nr. 341 af 22. marts 2022

Forslag til lov om boligforhold (1.48)
https://www.ft.dk/samling/20211/lovforslag/148/index.htm
Received royal assent as Lov nr. 341 af 22. marts 2022

2023-24, Forslag til 2ndring af lov om leje, lov om boligforhold, lov leje af almene
boliger og forskellige andre love (..., corrections as a consequence of the
consolidation of statutes, ...) (I.706)
https://www.ft.dk/samling/20231/lovforslag/176/index.htm
Received royal assent as Lov nr. 1793 af 28. december 2023
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