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24 January 2023

Ref: OlIA-2022/23-0404
Dear

Official Information Act request for a briefing on emergency housing
Thank you for your Official Information Act 1982 (OIA) request of 8 December 2022.
You requested of the Prime Minister:

“Under the OIA | seek the following papers received by you please:

Briefing on Emergency Housing International Comparisons
8/09/2022[...]"

This part of your request was transferred to the Department of the Prime Minister and
Cabinet. Please find attached a copy of the briefing, Emergency Housing: international
comparisons.

Some information has been withheld under section 9(2)(a) to protect the privacy of natural
persons. Further information is withheld under section 9(2)(f)(iv) to maintain the constitutional
conventions for the time being which protect the confidentiality of advice tendered by
Ministers of the Crown, and officials.

In making my decision, | have taken the public interest considerations in section 9(1) of the
Act into account.

You have the right to ask the Ombudsman to investigate and review my decision under
section 28(3) of the Act.

This response may be published on the Department of the Prime Minister and Cabinet’s
website during our regular publication cycle. Typically, information is released monthly, or as
otherwise determined. Your personal information including hame and contact details will be
removed for publication.

Yours sincerely

Anneliese Parkin
Deputy Chief Executive, Policy

Executive Wing, Parliament Buildings, Wellington, New Zealand 6011

4688693
& 644817 9698 www.dpmc.govt.nz



Briefing

Emergency Housing: international comparisons

To: Rt Hon Jacinda Ardern, Prime Minister.

Date 7/09/2022 Security Level [IN-CONFIDENCE]

Purpose

1. This briefing continues the Strategy Unit's work to better understand the housing and rental
market [DPMC-2021/22-2319 refers]. Attached is a slide pack that compares emergency,
temporary and transitional housing settings across a range of international jurisdictions, which
focuses on countries with housing market and/or welfare settings that are similar to those in
New Zealand.

Recommendations

We recommend you:

1. note the attached slide pack providing comparisons of approaches to
emergency housing, which officials are available to discuss if you wish

2. forward this advice to the Minister of Housing, the Minister for Social
Development, the Associate Minister of Housing (Maori Housing) and the YES / NO
Associate Minister of Housing (Homelessness) for their information

Section 9(2)(a)
Section 9(2)(a) (7
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Background

2. The Strategy Unit has an ongoing work programme on the housing and rental market,
including prior work on rental regulation, support for the review of the Accommodation
Supplement, and analysis of the rental market.

3. This report delivers one of the next steps set out in our previous work [DPMC-2021/22-2319
refers], comparing emergency housing settings across a number of jurisdictions. It focuses on
countries with similarities to New Zealand (in terms of housing and/or welfare settings).

4. We have shared the report with key officials at the Ministry of Housing and Urban
Development (HUD) and the Ministry of Social Development (MSD), and with the Policy
Advisory Group (PAG).

Key findings

5. The attached slide pack (Attachment A) compares emergency housing across ten countries
(Austria, Australia, Canada, Denmark, France, Germany, Ireland, Netherlands, Sweden, and
the United Kingdom). Systems are generally responding to a broad range of needs, from
people experiencing chronic homelessness and rough sleeping, people who have faced a
sudden life shock or crisis that has led to homelessness, and people struggling with
affordability in tight housing markets.

6. Definitions of what is considered ‘emergency housing’ vary. Most countries provide a wide
range of types of emergency housing and supporting services, with little clear distinction
between emergency and temporary housing, and a degree of fragmentation evident. Different
models have emerged over time, and the types of offerings range from:

e Preventive activities that offer low intensity support to find or retain permanent housing.

e Provision of basic accommodation services (emergency shelters), usually originating
from charitable models and focusing on people who are chronically homeless or in crisis.

e Residential treatment services and supported housing that are focused on intensive
service provision (usually mental health and addiction treatment).

o High intensity support to find and live in permanent housing (e.g. Housing First).

7. While a number of countries have highlighted increasing pressure on emergency housing in
recent years (with length of stay generally increasing), use of hotels/motels is less common
in other jurisdictions. When they are used, this has to date generally been limited to:

e Low numbers of people in smaller regions or towns without other shelter or service
provision.

e Responses to COVID-19 focused on rough sleepers.

e Main centres in countries with strict legal requirements to house individuals at risk of
homelessness and tight housing markets.

8. ‘Transitional housing’ is more clearly attached to the provision of intensive supporting services
designed to make people ‘housing ready’, and is often targeted to specific vulnerable groups
(e.g. young people, especially those leaving care, people at risk from family violence, people
with mental health or addiction problems, ex-offenders). Overseas models generally provide
more services and a longer period of support than New Zealand's model.

9. Estimating and comparing levels of homelessness and housing deprivation is challenging,
with significant variance in how countries define and calculate numbers. This can make
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monitoring of services difficult, and contributes to a significant lack of available research or
empirical evidence about the effectiveness and impact of interventions in this area.

10. Outside of New Zealand, no country investigated provides specific or individual financial
assistance payments for people in emergency housing or to fund stays in emergency housing.
In general, services or places are funded through a mix of central government, local
government, and non-government organisation (NGO) budgets. Instead, people accessing
services can generally access existing social assistance and housing benefits if they are
eligible for them.

11. Local authorities usually play a significant role in providing, funding, and/or delivering
emergency accommodation, reflecting the structure of government in most of the countries
considered. This is sometimes a legislated requirement with varying degrees of strictness:

o Requirements to have housing/homelessness strategies in place (e.g. Canada).

e General requirements to provide emergency housing and services (e.g. Australia,
Ireland, Netherlands, Germany).

o Strict obligations to house people at risk of homelessness and/or provide pathways to
alternative housing (Denmark, France, UK).

12. NGOs also generally play a significant role in delivery of emergency, temporary and supported
or transitional accommodation. They are usually responsible for making decisions about
service eligibility. This is sometimes based on criteria set by local or central government but
at other times it is without limitations.

13. This means NGOs are often responsible for considering whether the person/household has
access to suitable alternative accommodation. In New Zealand, MSD case managers are
required to make this judgement as part of administering the Emergency Housing Special
Needs Grant.

14. New Zealand's approach to emergency housing has several unique features when compared
to other countries:

e Bespoke individualised financial assistance.
e Ahigh degree of reliance on hotel/motel accommodation.

¢ A different model for transitional housing, with fewer services offered over a shorter
timeframe.

e Ahigh degree of central government delivery and administration.

Next steps

15. The Unit is available to discuss this or our other work on the housing and rental market. As
part of this work programme:

e The Unit is looking at research and evidence about the impact of general increases to
housing supply on the rental market. You will receive this advice in the coming months.

o Aclosed tender procurement process is underway to secure research about rental cost
drivers for low-income households (tender closes on 30 September). We will continue
to update you as this work progresses.

16. In discussion with HUD, we have identified some avenues for potential further work:

Section 9(2)(f)(iv)
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Section 9(2)(f)(iv)

17. If it is useful to you that the Unit do further work in this area, we will scope this in more detail
with other agencies.

Attachinaht A- | Emergepcy and Transitional Housing: International IN CONFIDENCE
‘ - comparisons %
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Overview: Purpose and content of this report

Purpose

« The Strategy Unit, as part of its broader work on the rental market in New Zealand, has looked at settings and
support for emergency and transitional housing in other jurisdictions.

+ |t focuses on countries with similarities to New Zealand (considering housing market settings and/or welfare
settings).

Content

* This slide pack sets out:

« An overview of the types of services and financial support provided to people at risk of homelessness/in
need of emergency or temporary housing; and the evidence base supporting them

A short description of the services and financial support in selected jurisdictions, and of how New
Zealand’s approach has developed.

o
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Broad approaches to providing services and support to people who are homeless or at
risk of homelessness

Low intensity support to  Focus on rehousing and prevention of homelessness

find or keep permanent e Examples include case management support to help people find affordable housing, and support
housing to sustain existing tenancies (e.g. loans or grants for rent arrears)

Provision of basic * Focus on temporary and crisis accommodation, usually originating from charitable and faith-

£ based approaches
accommodation and : : : : :
S * Examples include emergency/night shelters; day or drop-in centres offering services; outreach

services to people on the street

High intensity treatment * Models that originate from mental health and addiction treatment, providing high intensity
or support that includes services aimed at addressing significant barriers to housing

accommodation * Examples include residential treatment services and supported housing

High intensity support * Models that provide intensive, coordinated and comprehensive case management, targeted to
and services that high risk people or groups

attempt to find » Examples include Housing First, and rapid rehousing or transitional housing programmes that
permanent housing aim to provide support and services to staircase people to permanent housing.

Adapted from European Observatory on Homelessness. Homelessness Services in Europe, EOH Comparative Studies on Homelessness, Brussels. 2018.



Most countries provide a range of all types of emergency accommodation and services

, : Housing Hotels / Transitional 4 Direct individual Legislated
ST SEIEE FEIESS FeSEle First motels Housing DelEy financial support entitlements
Austria M | ™ Local authorities, NGOs
. o = = o Centralgovt($), Local 1 e
Australia 4l | M M i authorities, NGOs 4
Central govt ($), Local
Canada ¥} M %] ¥ v authorities, NGOs U
Denmark IZ[ [ZI EZI Local authorities, NGOs !Z[
France ™ ¥ | ™ Local authorities, NGOs ™
Germany ™M M | Local authorities, NGOs |
Ireland ™M V] | v V] | Local authorities, NGOs |
Netherlands | | | v | | NGOs M
Central govt ($ and
New Zealand %] | V1 ¥ v M dstiiary), NGOS
Sweden ™ V] v ] Local authorities, NGOs
United
iti X
Kistdort | V] | v v | Local authorities, NGOs |

1
|
1
|
|
|
|
|
|

|
|
|
|
|
|

Shelters: Often set up by charitable or faith-based organisations; offering basic accommodation/food

Refuges: Temporary accommodation and services aimed at women and children at risk of family violence, and/or refugees
Hotels: Use of individual hotel rooms to provide emergency accommodation, usually without services or support attached
Hostels: Providing temporary accommodation, with some shared common areas and varying levels of on-site staffing and support services

Transitional housing: Accommodation with a maximum stay length (up to two years) and intensive services aimed at supporting people into permanent housing
Housing First: Focuses on providing permanent housing to people experiencing homelessness, and then providing intensive support services

This table focuses on the main ways that government supports emergency or temporary housing.
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There is limited empirical evidence about the impact of interventions to support homeless people or
those at risk of homelessness, and no reliable evidence on cost-effectiveness

Ke y ; : "
Y * There are few evaluations that explore the long-term impact of interventions to
Q ° Considerable evidence / Strong positive impact ‘ address homelessness.

°° Mixs orinsighitealiirpect '« Housing First has the strongest evidential base, with multiple reliable studies
c Some evidence / moderate positive impact finding positive outcomes.

G Limited or no evidence / negligible o negative impact |« While some studies provide cost information, none provide enough evidence for

Q o — cost-effectiveness of these interventions to be reliably determined.

Intervention Description Evidence of impact ngi}gf:‘t:f
Positive impact on housing stability,
':gf\?izz;o Healt) Access to mental health treatment and support 0 employment outcomes, and access to 90
primary care
Case management for Support as people transition between Positive impact on ousing stability in the US:;
people exiting some accommodation types, e.g. after discharge from 0 5aiive mpact b fental el oitaermes ' Q
types of accommodatlon hospltal or pnson
Hostels / temporary Temporary accommodatnon with varylng Ievels of e No rehable ewdence on effectlveness or e
accommodation servnces and support attached lmpact
Housing First Focuses on providing permanent housmg and o e Strong posmve lmpact on housmg stabmty, 00
€ then prowdmg mtensnve support services wellbeing, justice, and employment
Access to basic accommodation and food for Mixed or insignificant impact on health or
Sheiters people m crisis Q housing stability 0

g Combines housmg with other services (e g Mixed or insignificant impact on housing
Supported Heusing focused on health or employment) ° ° stability and wellbeing e

Adapted from the Centre for Homelessness Impact, UK, https://www.homelessnessimpact.org/intervention-tool




It is difficult to find comparable data on housing deprivation

Housing deprivation, per 100,000 people

Germany* Includes .
(2020) refugeesin B No shelter / temporary or emergency housing
reception / Severely overcrowded (if available)
France* settlement
(2021) centres * Figures based on estimates or surveys (not
census counts)
Australia =—__ g
(2016) Based on the 2018 Census,
y — which is likely to have
Austria People registered as undercounted housing
(2019) ‘homeless’ deprivation
New Zealand
(2018) =
Ireland People in statefunded . ) { 0 s -
(2022) emergency International comparisons of housing deprivation are challenging.
accommodation Countries do not always define categories in the same way, and
Netherlands* , - methods of counting or estimating numbers vary significantly.
(2021) Excludes people over 65,
England Undocumentedimigrants It is most difficult to find information on what is sometimes called
. . . ‘hidden homelessness’, that is, people living in severely crowded or unfit
(2021) .
People who meet a legal housing.
Denmark definition of ‘homeless’
(2019) New Zealand and Australia define and calculate these numbers
Canada* similarly; and have comparable per capita rates of people with no shelter
(2016) or who are living in temporary or emergency accommodation. New
Zealand has a significantly greater rate of people in severely
Sweden* overcrowded housing.
(2017)

0O 100 200 300 400 500 600 700 800 900
Number of people per 100,000 people

Sources: Australian Bureau of Statistics; Canadian Observatory on Homelessness; Office of National Statistics UK; FEANTSA Seventh Overview of Housing Exclusion in
Europe, May 2022; Statistics New Zealand. Does not include people in unfit housing,. 6
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New Zealand’s current approach to emergency housing was initially developed in 2016

2015 and earlier

* No comprehensive approach to * The Emergency Housing Special ¢ Introduction and ongoing

the funding or provision of Needs grant was introduced to expansion of Housing First,
emergency housing, although provide 7 days financial support (initially piloted in Auckland in
targeted responses were tried from to people who could not access March 2017)

time to time (e.g. youth) a place in emergency housing,

: 2 * Additional funding provided
) : o with an ability to extend the 2
Emergency housing provision was payment in “exceptional each year for additional

largely through NGOs and refuges, : » emergency and transitional
with limited funding through some SEEGtAnGCs housing places, including to
MSD social service contracts e Funding was provided for enable purchases of motels and

« Recoverable hardship assistance existing emergency housing hotels

or advance benefit payments were pleztl:’eg v (gggnaie: nto o%ee ?i’r?g)) @ * A review of the system is
available to support people without y y currently underway

access to suitable accommodation
\. ), \_ Y, e w

« Cabinet papers establishing a new funding model for Emergency Housing acknowledged that there was poor quality data on which to base
the design of the system.*

« Demand was greater than anticipated when the system was designed, and the system has come under ongoing pressure despite increases
to the number of places.

+ The average length of stay in emergency housing has been increasing, from 5 weeks in 2018 to 18 weeks in 2021, and even longder stays
are becoming more common. In May 2021, 7% of people in emergency housing had been there for more than 12 months.

+ The largest groups in emergency housing are single people and sole parents, reflecting a similar profile to people on the social housing
register.

¥ https://www.msd.govt.nz/documents/about-msd-and-our-work/work-programmes/housing/initiatives/r-emergency-housing-cabinet-paper.pdf
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Key findings

« Most countries provide a wide range of emergency housing and supporting services, with little clear distinction between emergency, and
temporary housing. Fragmentation and regional differences in service provision are common.

+ Transitional housing is more clearly attached to the provision of intensive supporting services designed to make people ‘housing ready’, and
is often targeted to specific vulnerable groups (e.g. young people, especially those leaving care, people at risk from family violence, people

with mental health or addiction problems, ex-offenders). Overseas models generally provide more services and a longer period of support
than New Zealand’s model.

+ Outside of New Zealand, no country investigated provides direct financial assistance to individuals in emergency housing or to fund stays in
emergency housing. In general, services or places are funded, that is, providers are funded to deliver a certain number of bed nights and/or
services. People can generally access existing social assistance and housing benefits for which they are eligible.

+ Local authorities usually play a central role in providing, funding, and/or delivering emergency accommodation, generally reflecting their
system of government more broadly. In some jurisdictions this is a legislated requirement with varying degrees of strictness:

* Requirements to have housing/homelessness strategies in place (e.g. Canada).
» General requirements to provide emergency housing and services (e.g. Australia, Ireland, Netherlands, Germany).
= Strict obligations to house people at risk of homelessness and/or provide pathways to alternative housing (Denmark, France, UK).

* NGOs are generally heavily involved in delivery of emergency, temporary and supported or transitional accommodation. They are usually
responsible for making decisions about service eligibility, including consideration of whether the person has access to suitable alternative
accommodation. This is in contrast to New Zealand, which requires MSD case managers to make this judgement when administering the
Emergency Housing Special Needs Grant.

* Use of motels/hotels is less common outside New Zealand, and has generally been limited to:

= Smaller regions or towns without other shelter provision.

* COVID responses.

* Main centres in countries with strict legal requirements to house individuals at risk of homelessness and tight housing markets.
» New Zealand’s approach to emergency housing has several unique features:

» Bespoke financial assistance to individuals.

* Ahigh degree of reliance on hotel/motel accommodation.

« Adifferent model for transitional housing, with fewer services offered over a shorter timeframe.

* Ahigh degree of central government delivery and administration. 8



Country summaries




Country summaries (1)
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N\ Emergency housing services offered

Austria

» Emergency shelters for people living rough, concentrated in larger cities, with minimal support services attached. Transitional housing
is offered for up to 2 years.

i

largely only available in Vienna. NGOs largely responsible for delivery.
Financial support

* No specific financial assistance for people in emergency housing. A housing benefit is available for people on means-tested income
support/pensions, dependent on income and housing costs.

v

ﬁ Australia

Emergency housing services offered

+ Focus on crisis accommodation, with targeted service responses for particular groups (e.g. youth, domestic violence victims,
indigenous people). Transitional housing is usually provided for 12-18 months.

@

. Financial support

Responsibility

+ States and territories provide services (with some central government funding); provision varies between local jurisdictions. NGOs
often contracted to deliver services and make eligibility decisions, e.g. whether the person has access to suitable alternative

Responsibility
®_©
9&*& - States are responsible for services and provision varies between local jurisdictions. Housing First and other outreach services are
2
@
o :
accommodation.

!+ No specific financial assistance for people in emergency housing. Rent assistance is available to people receiving social security
payments, dependent on income and rent; limited advance payments of benefit are also available.

10



Country summaries (2)

‘ L*p. Canada

Emergency housing services offered

« Arange of emergency shelters focusing on crisis accommodation. Occupancy rates and median stays have been increasing.

» Transitional housing is usually offered for up to 12 months; some services focused on young people are up to 18 months.
Responsibility

« Provincial and territorial governments provide services and provision varies between local jurisdictions. Shelter services may be
delivered by NGOs, which often set their own eligibility criteria to deliver services.

Financial support

» No specific financial assistance for people in emergency housing. Housing costs are generally built into social assistance benefits. In
2020, a Canada Housing Benefit was introduced to provide short-term financial relief to low income households facing high housing
costs.

Denmark

Emergency housing services offered

« About 70 emergency shelters across Denmark that provide high intensity support services. Some larger cities and towns also offer
more basic shelters with lower entry thresholds.

Responsibility

+ Local authorities required by law to provide shelter for people with assessed support needs (e.g. mental health problems or
addiction) who have nowhere to live. Mix of local authority and NGO delivery and funding; shelters set their own admission
systems.

Financial support

+ No specific financial assistance for people in emergency housing. Income-tested housing benefits are available to low income
households with high housing costs.

i



Country summaries (3)

1 l France

¢ Emergency housing services offered

« Emergency shelters with a focus on pathways; people in emergency shelters are legally entitled to stay until they have a pathway out of
ﬁ:g homelessness (e.g. residential care, supported accommodation, or other long-term housing). There is an increasing reliance on hotels
for accommodation, especially in and around Paris.

» Transitional housing focuses on those struggling with economic integration, including at risk from domestic violence, vulnerable young
people, and ex-offenders. Stays range from one month to two years.

Responsibility

« Local authorities are legally required to provide emergency accommodation and housing-centred support to people living rough (some
central government funding is provided). NGOs often responsible for delivery.

Financial support

= No specific financial assistance for people in emergency housing. A housing benefit is available for people on means-tested income
support/pensions, dependent on income and housing costs.

Germany

Emergency housing services offered
» Emergency shelters; in small towns without purpose-built shelters, this may be provided through low cost hotel rooms or hostels.

» Private housing is used to provide transitional support to people in need, with an expectation that they will move to independent
housing after a period.

Responsibility

» Local authorities are legally required to provide basic emergency accommodation to people at risk of rough sleeping. Delivery is
generally through NGOS.

Financial support

» No specific financial assistance for people in emergency housing. A housing benefit is available for people on means-tested income
support/pensions, dependent on income and housing costs. Municipal loans/grants are available to support tenants in rent arrears.

12



Country summaries (4)

>

Ireland

Emergency housing services offered

*  The main form of emergency accommodation is through homeless shelters with on-site support staff; these can be hoth short and
long-term. There has been a substantial increase in demand, and pressure on services has led to an increase in the use of hotels for
emergency accommodation (about 800 households had been in EH for 2 years or more in June 2022).

« Supported/transitional housing targets particular groups (sole parents, vulnerable young people, ex-offenders, people with addiction).
Some are time limited for 6 months.

Responsibility

« Local authorities are legally required to provide housing services for people who cannot afford to house themselves (distinct from a
direct requirement to house people).

(/_\\ Financial support

u * No specific financial assistance for people in emergency housing. Income-tested Housing Assistance Payment availeble to those in
social housing.

Netherlands

Emergency housing services offered

« Emergency shelters; widespread use of housing focused support services. One of the more established jurisdictions for Housing First.
Mobile support services (outreach to people sleeping rough) are largely confined to urban areas.

» Transitional housing focuses on younger people (18-27 years). Stays can be for over 12 months.
Responsibility

» Local authorities legally required to provide emergency accommodation and support services. Delivery of services is largely organised
through NGOs. Provision is variable between jurisdictions.

Financial support

+ No specific financial assistance for people in emergency housing. An income-tested housing subsidy is available, dependent on
housing costs and household composition.

13



Country summaries (5)

P sweden
yr

Emergency housing services offered

= Has generally focused on basic accommodation rather than treatment or support services, but this is shifting in more recent years.
A/ﬁ\ Some temporary winter shelters are provided to any rough sleepers; and some local areas have reported use of hotels, hostels, and
@;E caravan parks, because of pressure on supply.

< Transitional housing using a ‘staircase’ model is widespread; recently a lack of affordable options for people to transition into has led
to increases in average stays in transitional .

®_® Responsibility

- Emergency accommodation is run by both local authorities and NGOs (together and separately). Most are operated on a referral basis
and are not open to non-Swedes or those without residence permits.

Financial support
* No specific financial assistance for people in emergency housing. Income-tested housing benefits are available.

United Kingdom
Emergency housing services offered

« Larger towns and cities have moved away from basic emergency shelters towards greater use of supported housing. Pressure on
affordable housing has put pressure on temporary housing, as people cannot find adequate alternatives that enable them to leave.
Particularly during the response to COVID-19, the UK has also used hotel accommodation due to pressure on other options.

» Transitional/supported housing services focus on targeted groups (vulnerable young people, people with mental heaith or addiction
problems).

Responsibility

» Following a law change in 2017, local authorities are legally required to support homeless people or those at risk of homelessness in
their area, including a focus on prevention.

Financial support

= No specific financial assistance for people in emergency housing. Universal Credit includes income-tested support for housing costs,
depending on age and circumstances.
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