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During 1943 there was carried out a research scheme by the 
Melbourne Church of England Men's Society in conjunction with 
the Brotherhood of S. Laurence. This had the object of surveying 
the work done in respect of Social Services by the churches in 
Victoria in the past, of drafting recommendations for social 
reconstruction in the future, and of making recommendations 
regarding the application of the findings of the English Malvern 
Conference of 194) to Australion conditions. The Social Research 
Officer appointed was Mr. John H. Reeves, an Arts Graduate in 
Economics of the University of Melbourne. 

One of the fields of Social Service investigated was that of the 
problem tenant of rehousing schemes. The results of Mr. Reeves' 
enquiries in this sphere are embodied in the following thesis. 

J. S. HART, 
National President, 

C.E.M.S., Australia. 
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R E W O R D . . . 

THE problem of the tenant who is slovenly, drunken, or 
dissolute is so great that few Housing Authorities all the 
world over have ever attempted to grapple with it. Of 

those who have, none has achieved complete success. 
The provision of a bright, new home on an adequate allot-

ment of land is a tremendous force in lifting people out of 
the effects of a slum environment. 

The Housing Commission of Victoria has found that the 
new surroundings have worked wonders in 96 per cent, of its 
tenants. There has been a development of a new house-
consciousness, as evidenced in a much higher standard of 
cleanliness, and a remarkable care for the most priceless of 
possessions — a new home. A further evidence is the pride 
taken in the individual gardens, both front and back. In 
fact, there are probably no streets in Melbourne where the 
tenant does his own garden that can compare with those in 
the Commission's Estates. 

That applies to 96 per cent. A further 21 per cent, are 
making some response, but they cannot be called entirely 
satisfactory. The remaining per cent, have proved to be 
beyond the Commission's power of redemption. The provision 
of a new house in a new environment has not proved sufficient 
to change them. What shall we do with them? Take the 
case of the drunken roysterer, a one-time prize-pugilist, who 
continuously makes his way home shouting-drunk, and 
frightening the wits out of the women whose husbands are 
at the front. At a "party" given by a neighbour he smashed 
in the front door with a tommy-hawk. It is obvious he is a 
menace to the whole Housing Estate. What shall we do 
with him? 

Or take the case of a woman of ill-repute whose hovel was 
demolished and who was rehoused in one of the Commission's 
Estates, It was soon found that, not only was she luring the 
boys of the Estate into her home, but the girls as well. 

It is apparent that such a person is a moral cancer if left 
in the Estate. But what shall we do with her? 

These people need more than new houses — they need new 
hearts. 

The problem is how to effect that change, for we know that 
the redemption necessary is a spiritual one, and even after 



H O U S I N G T H E F O R G O T T E N T E N T H 

it has done its best along social-welfare lines, the Housing-
Commission is still a secular Intitution, and has neither the 
right nor the power to purvey the Means of Grace that is 
needed to redeem the incorrigible. 

The Thesis presented herewith by Mr. Reeves is a splendid 
piece of research along these lines, and proves that the 
experience of the Housing Commission in failing to rehabilitate 
its ineorrigibles is what is to be expected, for only a Spiritual 
Agency can redeem the spirit of man. 

It is with relief and also with great faith that I express my 
unbounded approval of this latest venture of the Brotherhood 
of S. Laurence to grapple with one of the most difficult and 
unspectacular problems of so changing the depraved family 
that it will become a suitable tenant of a Commission house. 
I am convinced it is the most logical attempt yet put forward 
to solve this difficult problem. I have faith that, though the 
way is long and arduous, it will eventually succeed. The 
Brotherhood is making history. It is lighting a fire that it is 
hoped will spread to every Church, a fire that is the only hope 
of redeeming that portion of Society that is down-and-out. 

May the Brotherhood be greatly blessed by God, and fulfil 
its high and noble purpose. 

F. OSWALD BARNETT, 
Deputy Chairman, 
Housing Commission of Victoria. 



Chap te r I. 

" W E DO N O T R E C O M M E N D T H I S A P P L I C A N T 
AS A S U I T A B L E T E N A N T " 

HOUSING looms as one of the largest problems to be 
tackled after the war, and in some cases even before 
the, end of the war. Since it appears that on the armistice 

we will have on the one hand a reserve of idle materials and 
manpower waiting to be demobilised, while on • the other an 
enormous shortage of houses, plans are going forward to 
bring these two together and start building on a large scale; 
but the re-housing problem involves more than this. For 
purpose of convenience the housing question can be considered 
from three aspects. 

Firstly, the technical aspect of putting up new houses to 
catch up the shortage, and to replace the outworn ones; that 
is, the question of money, bricks and mortar. Plans for large-
scale building during the post-war period are already going 
forward, and both Federal and State Housing authorities have 
the matter of the actual houses well in hand. It is a question 
of governments being willing to supply the money necessary 
to purchase labour and materials. The present situation and 
proposed progress in this regard is very well expounded in 
Earnett and Burt's "Housing the Australian Nation." 

Secondly, re-housing is more than a matter of "bricks and 
mortar"— there is also the question of the mental and spiritual 
welfare of those who enter into the Housing Commission's 
estates. Provision is made in the estates for community 
centres, while the rent collectors are also welfare officers who, 
if there were sufficient of them, would be able to take a per-
sonal interest in the families. For the religious and spiritual 
side there is little provision as yet. Two things are to be 
borne in mind in this connection — firstly, the secular attitude 
of any State housing authority, and secondly, that where there 
was a suggestion of setting aside a block of land for a church, 
thirteen denominations applied for it. 

Finally, besides the spiritual welfare of the average citizen 
of the slum areas whom the Commission admits into its houses, 
there is the problem of the person who does not even measure 
up to the standard required for admission to the estates. 
Various are the epithets used to describe him — "anti-social, 
"unregenerate," "unemployable," "incorrigible," and "problem 
citizen." This is a problem of individual reformation and the 
use of "decanting areas." It is this third aspect upon which I 
desire to enlarge. 



Rejected by the Hous ing Commiss ion. 
In Victoria, a few years before the outbreak of war, the 

Government set up the Housing Commission to "formulate 
schemes for meeting the most urgent requirements in pro-
viding suitable and adequate housing for persons of limited 
means, and the reclamation and rebuilding of insanitary 
areas." 

Within the terms of reference and the finance given it, 
the Commission accomplished a great deal, and was one of 
the most efficient Government instrumentalities. But the 
sub-standard areas are so large and congested, and the Com-
mission was in operation for so short a time before the war 
prevented further building, that the population to go into the 
houses far exceeded the available supply of accommodation. 
Thus the Commission, judged on sub-standard criteria, set a 
high entrance standard. Time and time again one finds in 
the reports of their officers the phrase "do not recommend 
this applicant as a suitable tenant." 

Out of slightly over 2,000 applicants for houses in the early 
years of the Commission's activities, 113 (or approximately 
5 per cent.) were rejected on grounds of a drink record, a 
police record, a bad rent record, or poor household manage-
ment of the slum dwelling they were already occupying. Many 
were not eligible because of their high income or the non-
urgency of their situation, but of the 1,140 families rehoused 
up to June, 1942, 5 per cent, were either irregular in rent pay-
ments, a source of annoyance to their neighbours, or generally 
carried on anti-social behaviour. It was found necessary to 
serve thirty-three quit notices, and the rapidity with which 
this small percentage created slum conditions in their new 
houses was astounding. (It must be noticed that 95 per cent, 
of previous slum dwellers did respond to their new environ-
ment.) 

What are we going to do with the people who do not make 
even the very lower grades? It is not only that they are bad 
housing tenants, they are also bad parents for the job of 
bringing up their children, they make bad employees, and 
they cannot hold their positions. Moreover, probably the very 
worst cases never come within the purview of the Commission. 
These are the genuine unemployables, the wine and methylated-
spirit drinkers, third generation slum dwellers who, having lived 
their whole life in these areas, have had all the initiative and 
self-respect knocked out of them, so that they are not suffi-
ciently resourceful even to approach the Commission, Usually 
they support their dispirited wives and large families year 
after year on sustenance allowances and hand-outs from 
charitable societies. The Churches find them in their old age 
drifting into the homes and hostels provided, and thirty years 
after their children also begin to come along. 

W 



W h e r e Can They Go? 
Presumably, on the coming of peace, the Housing Commis-

sion will accelerate Its activities, at present curtailed by the 
war. As houses become more plentiful, will it lower Its 
entrance standards? If it does not, who, or what, agency will 
be responsible for these "undesirables"? If the Commission 
does lower its standards and lets to them its houses, what 
will it do with them? Its troubles will be vastly increased, 
for these people, even more than the present housing estate 
occupants, are more than a matter of money, mortar and 

Small yards with factory wall in background. 



bricks. It seems that something after the style of re-educa-
tion in citizenship and decent living is necessary, and this 
entails personal contact and supervision, by trained welfare-
cfficers with plenty of time to give to individual families. Also 
the question of "decanting" areas and special settlements is 
relevant here. The rest of this essay will elaborate on these 
and other remedies in detail. 

The need for a solution to the problem of "anti-social" 
families is realised by the Housing Commission authorities 
themselves. The following extract from a letter explaining 
why this type of person cannot be included in the ordinary 
scheme for the average citizen, gives an insight into the problem 
to be faced. Influential quarters had taken up the case of a 
family in desperate straits whom the Commission had refused 
to rehouse. Thus the senior officers of the Commission had 
to justify at some length their actions: 

"The Commission has had considerable experience in its 
three years of rehousing operations and has dealt with all 
types of families. When tenants were being selected for its 
original estates, the Commission did accept, on probation, 
certain families, including some with many children, against 
the advice of police, estate agents, and local representatives 
of social organisations who knew their previous housing and 
family history. These families were placed in new houses on 
various housing estates because the Commission considered 
that, despite the habits of the parents, a large family of 
children loere entitled to some opportunity to be brought 
up under brighter and more favourable housing conditions. 
The experiment has shown that in a proportion of such 
families its optimism has net been justified. 

"In deciding to rehouse these families, the Commission was 
fully aware from overseas experience and from its own inves-
tigations that problems were sure to arise. It has been fully 
conversant inith the nature of these problems and of the 
necessity of finding outlets for the energies of youth. It has 
constantly been endeavouring to arrange for the provision of 
such facilities as Community Centres, Baby Health Centres, 
Kindergartens, Children's Playgrounds, Boys' and Girls' Clubs 
and the like, all of which tend to mould children along the 
right channels. 

"From the outset of its operations it has been convinced of 
the necessity for skilled help in the matter of guiding these 
families through the period of rehabilitation in their new 
surroundings. Accordingly, women housing officers of special 
Qualifications were appointed. Their duties included, in addi-
tion to rent collection, the supervision and management of 
new estates and the provision of advice and help to those 
tenants urgently in need of guidance in their new house. 



"Despite this expert guidance there has been, in some families 
a complete lack of response. This, together with their corrup-
tive influence on neighbours • and on the housing estate in 
general, has resulted in petitions being received by the 
Commission for their removal. The result of the early policy 
of rehousing doubtful tenants from houses which had been 
condemned to demolition has been that all of the sociological 
problems in their most acute form have been brought together 
in some of the earlier developed housing estates. It is abso-
lutely essential that these should not be intensified by the 
addition of further families of this kind. 

"This Commission, as has been the case with housing 
authorities all over the world, has been faced with the problem 
of the socially incorrigible family, and already has given a 
very great amount of thought to it in an endeavour to provide 
a solution. Housing alone, however; is not considered to be 
a corrective cure, but the problem demands the co-operation 
of all social agencies and public bodies. 

"The question of establishing decanting areas has also 
received consideration. Overseas experience has shown that 
decanting areas brought together a large number of problem 
families and the ivorst elements of the community into one 
confined housing estate. These areas, however, have proved 
unpopular overseas, as a definite social stigma attaches to 
those who go there, and in consequence they are not and never 
have been full. Further, tenants being moved to a decanting 
area appear antagonistic to their surroundings and come into 
residence in them with reluctance. Further, a group of old 
houses selected for a decanting area would cost almost as 
much to purchase and recondition as to build new houses. 

"In addition to the lack of response over a long period, the 
Commission has been faced with heavy rental arrears and 
heavy cost of restoring damage to the property. 

"The Commission's experiences have compelled the conclu-
sion that it is absolutely essential in the selection of teinants 
to ensure that the harmony and well being of a large number 
of tenants on a housing estate will not be unbalanced by the 
introduction of persons who it is known will exercise a 
demoralising and corrupt influence on the community as a 
whole, and who will have little regard for public things of 
value. Where investigations disclose factors which would 
militate against a quick response to rehousing, the Commission 
is obliged to refuse the application of the tenant concerned. 

"In conclusion, I would add that the Commission's investiga-
tions have proved that some families are unable to obtain 
reasonably decent housing conditions because of circumstances 
ever which parents may reasonably have been expected to 
exercise control. 



"There is justification, therefore, for the preference which 
is given by the Commission to families who, because of their 
industry and endeavour in their old sub-standard houses, have 
strengthened their claims to being provided with new homes." 

The above letter gives a good introduction to the reasons 
why these people are not acceptable to the Housing Commis-
sion. Two of its members, Messrs. Barnett and Burt, in their 
bock "Housing the Australian Nation" (page 24), raise the 
question, "What is to be done?" Writing under the heading 
of "Housing of Incorrigibles, Unemployables and Unre-
generates," they say, "Some slum and sub-standard houses are 
occupied by unfortunate people of this type. The dictates of 
public health demand that the 'houses' be demolished. But 
what of the occupants? Are they to be deprived of their 
already inadequate shelter and cast out? It would seem that 
some form of institutional shelter should be provided. The 
number of persons concerned is large enough seriously to 
retard a slum abolition programme and an early solution must 
be found." 



Chap te r I ! . 

W H A T IS W R O N G W I T H " D E C A N T I N G " 
AREAS? 

SPECIAL "decanting areas" or settlements for the worst cases 
have been tried most extensively in Holland. For example, 
at Amsterdam special estates on which houses were built 

were let to "undesirables" at specially low rents. They were 
meant to be educational, but a social stigma attached to people 
who went there and so they were rather unpopular and have 
never been full. The people appeared to dislike their new 
surroundings and they went into them with reluctance. Many 
-of them left — before they could be considered improved 
sufficiently to take their place among average citizens. The 
housing department of Amsterdam employs women estate 
managers to look after the settlements. These are responsible 
for managing the estates and also for the rent collecting. In 
this latter they are assised by men, and the collecting is done 
door to door. The women estate managers inspect the houses 
and gardens and watch that they are not being unduly knocked 
about, that unauthorised insanitary sheds are not built or 
that extra lodgers or cats, dogs and other pets are not permitted 
to reside in the bedrooms. 

The Dutch scheme does not overcome all the difficulties which 
are met with; but these will not be considered at this particular 
point, since other schemes will be considered first and the 
experience from all experiments drawn together. 

England Finds D i f f i cu l t i es . 
Advancement in the treatment of "slum" tenants in England 

is dealt with by Quigley and Goldie in their volume on 
"Housing and Slum Clearance in London." The question is 
recognised as involving more than a good house with a low 
rent. A medical health officer is quoted: "I want here to 
stress the importance of the second or human factor, because 
sometimes when the slum question is being debated this second 
factor is overlooked, especially by those housing reformers 
who are not also sociologists. Speaking as a medical officer of 
health I say frankly that I regard the human factor—the 
slum dweller—as of even greater importance than the slum 
dwelling, just as flesh and blood is of more importance than 
bricks and mortar. Certainly it is the factor which presents by 
far the greater difficulties in dealing with the slum problem. 
Thus it is easy to pull down a slum house. After the necessary 



formalities have been complied with, a gang of workmen will 
soon do the job. But to secure that the slum dweller will be 
permanently housed under decent conditions is a much more 
difficult task to accomplish. The matter is also one of educa-
tion— both good environment and early training. Only a small 
percentage of the people to be rehoused are actually slum 
dwellers, only a lew of the actual slum dwellers have the slum 
mind. It is true, however, that there remains a sediment of 
unregenerates, incorrigibles, unemployables who are dirty, 
offensive and lazy. Intelligence among them is low, the hus-
band often drinks, the wife, if not originally mentally deficient, 
is worn down by poverty, drunkenness and too-frequent child 
bearing. Disease flourishes in one form or another, boding ill 
for their progeny." 

New " O l d - H o u s e s . " 
Besides new houses for these problem tenants, the practice * 

was also followed of giving them new "old-houses," vacated 
by others, but no large scale scheme is in operation for the 
worst cases of slum dwellers. However, to quote again: "A 
word must be said about a special type of building which is 
being carried out by a public utility society, namely the Church 
Army. The problem they have tackled is the large family 
with small earnings and no room to live. More than half then-
tenants are unemployed. This is the problem which has been 
avoided as much as possible by other authorities. One of the 
features of the scheme is the extremely low rents payable; the 
high rentals of municipal and government projects had been 
the major defect. It has to be pointed out, however, that this 
policy depends on comparative financial freedom, gifts and 
subsidies. It admits its 'artificial and uncommercial point of 
view,' but realises its necessity if'anything is to be done." The 
experience of all slum rehousing schemes is that an attitude 
that looks at it as "a business propoisiton" will not be very 
helpful in solving the problem. 

A n Exper iment in V i c to r i a . 
Our final example of separate decanting areas for problem 

tenants is taken from the Carrum Downs settlement of the 
Brotherhood of S. Laurence. This settlement was started in 
1934, just after the worst of the Depression. Its immediate 
aim was to take unemployed families out of the slums so that 
the children would have the benefit of the rural open air, and 
so that the low rents would allow the sustenance allowance to 
go further. From the point of view of better surroundings for 
the children the settlement has been a success. But very soon 
it was decided to attempt a more ambitious programme — not 
just to take it for granted that the families would receive 



sustenance and to give them the benefit of low rents and good 
surroundings for the children. The idea was conceived of 
taking some of the worst families from the slum areas and 
training them not only to be capable of holding a job, but also 
in household management and general good citizenship. From 
this point of view the settlement has had some success, but 
has met with many difficulties, and it cannot be claimed that 

A three-rcomed house abutting immediately on a factory 
Sheds in the foreground are the outhouse and the bathroom 

(See pages 21 and 25.) 



the final solution has been found. There was one outstanding 
case of a family living in very degraded conditions which, after 
a period in the settlement, responded very well. However, in 
this case from a very early stage the mother co-operated with 
the authorities. It is found that the big problem is with 
families which will not co-operate — those who are quite con-
tent with their present situation whatever it may be. Again, 
there is the possibility of the demoralising effect of these 
families in keeping back the advancement of the families mak-
ing good. To have them there has its dangers; to eject them 
from a scheme which has as its object "the taking of all-
comers" would be a symbol of failure. 

These are Problem Famil ies. 
All schemes for dealing with the problem tenant come up 

against the powerful and puzzling combination of material 
and spiritual, personal and social factors. The following two 
examples will serve to illustrate this fact. These two families 
are typical of thousands of citizens of Australia. 

Mr. and Mrs. Lemon are aged respectively 34 and 30 years. 
They have had eleven children, two of whom have died — the 
ether nine ranging from one to fifteen years of age. Por years 
Mr. Lemon was on the sustenance, but during the war-time 
boom has got a job with an income of £375 (including child 
endowment). The rent of the house in which he is living 
is only 5/- per week, yet for over a year he has refused to 
pay and £16 is owing. The general characteristics of the 
heme life are poor — discipline within the family is very 
weak, relations between husband and wife are only fair, and 
the health of the children is not up to standard. The attitude 
of the parents towards the children is affectionate, but they 
are not willing to do things for them. 

Mr. Lemon is a thin, neurotic sort of person, while his wife 
is a rather robust woman. The children suffer from various 
ailments and are somewhat delicate. On the temperamental 
side they are all unstable. In intelligence Mr., Lemon is 
average; Mrs. Lemon, however, is very poor, and the children 
generally are backward in intellectual and educational attain-
ments. 

Throughout his lifetime Mr. Lemon has been continually 
changing his place of employment. He is very unstable and 
takes a sudden dislike for certain people and will not work 
for them. Por many years before the war he was in receipt 
of sustenance, but at times he is capable of quite good work. 

Use of time for recreation is missing altogether; the children 
appear to have no idea as to how to amuse themselves. 

On the temperamental and character side, Mrs. Lemon is 
of the sociable and talkative type, and suffers from a large 
dose of curiosity, running after other people's business and 



then spreading the news abroad. Mr. Lemon, as mentioned 
before, is very unstable and neurotic, and appears to have a 
"complex" over money, getting very suspicious and secretive 
whenever this is mentioned. He suffers from fits of anger, 
assertiveness and exasperation and often has the appearance 
of being afraid. 

His own explanation of his failure to keep a steady job and 
rear, his large family properly is that conditions have always 
been against him. He appears morose and depressed about 
his circumstances. 

Part of the explanation of this case Is his physical condition 
—for a thin and weedy physique the strain and responsibility 
of a large family is too big, especially since he does not get < 
much help from his wife. £ 

Suggestions for treatment are difficult — they will constantly 
need to be told what they are to do until they see for them- O 
selves the worthwhileness of improvement. Unfortunately, > 
persuasion is no good, for they won't take advice. (When she jj. 
was ill Mrs. Lemon refused to obey the instructions of a O 
visiting nurse.) There is a need for day to day attention, but 
they may refuse to put, up with this and walk out. From the a 
point of view of anyone aiming at the regeneration of all- < 
comers, both ejection and walking out means you lose them 
altogether. 2 

Another such family is the Orange household. This family u; 
consists of a man aged 27, his wife aged 24, and three children. h 
At the time of the investigation the husband was serving six J; 
months' gaol on a charge of receiving. As a result, the income © 
of the family was nil, and special arrangements were in hand 
for the upkeep of the wife and children. Before that time, 
with wage and child endowment, the income had been round 
about £5 per week and the rent had been paid regularly. It 
was in other directions that this family came within the 
classification "problem." The household management was 
very bad —with regard to foodstuffs they did not keep any 
sort of a store and bought their subsistence from day to day. 
There was no larder of any sort in the house. Discipline within 
the family was non-existent and the children were out of the 
control of their parents. However, to some extent there was 
seme affection between each parent and the children, although 
the marital relations between husband and wife were the worst 
possible, there being neither love nor respect. At the week-
ends Mrs. Orange had the pleasant habit of bringing back 
servicemen from a nearby town for promiscuous sexual rela-
t ions—with money probably changing hands. The outward 
appearance of the children was also very bad — clothing and 
footwear were in an extremely worn-out condition and there 
never seemed to be anything to show for the expenditure of a 
relatively high income. 



The mother comes from what is called a "criminal" family. 
(This does not imply that criminal tendencies are inherited, 
but is used here of a family in which the other children have 
police records.) Mrs. Orange's brothers have been in gaol, 
while her sisters have been, or are, notorious street-walkers 
and prostitutes. Whatever the cause — hereditary or environ-
ment— Mrs. Orange comes from the worst type of slum 
pauper family, sunk in all the vices catalogued on the police 
chart. Mrs. Orange also suffers from tuberculosis. Her 
intelligence is normal and she has a fairly even temperament. 
Her sex life, as mentioned before, is anything but normal. 
Indifferent towards her husband, she has sought companion-
ship with other men. 

Mr. Orange, who is of average intelligence, has an unstable 
temperament, but is not neurotic. He is fairly good at works 
of manual dexterity and capable of approaching skilled status, 
but he is very irregular in his employment since he has the 
habit of only going to work when he feels like it. He also 
drinks fairly heavily. His temperament shows a lack of 
capacity for sustained effort, and is of the weak type which 
easily succumbs to difficulties and temptations. He blames 
the way he was brought up for the position he is in, and also 
his wife and her family. His brother-in-law was one of the 
active members in the theft with which the receiving charge 
was connected, and Mr. Orange himself probably did not have 
strength of will to resist temptation. 

The explanation of this family is, that, brought up in a bad 
environment, they have gone on in the same way, although 
it appears that the husband has degenerated from the standard 
of his upbringing. The treatment of this family is exceptionally 
difficult. So bad are the conditions that the stage has been 
reached of considering taking away the children in order 
to remove them from the evil influences of their present home. 
For the parents, a genuine round-about-turn conversion is 
necessary, for unless they come to see something in a better way 
of living, they won't even try to change. 

St i l l Worse Cases. 
These are merely two examples of the problem families met 

with in all slum rehousing schemes. It may be pointed out 
that even these are not the worst possible cases. Both Messrs. 
Lemon and Orange were able to hold down a job for some 
length of time; but down in the slums we find men nowhere 
near approaching the retiring age, yet who are incapable 
of working at all. They get the sack immediately if they do 
happen to get a job, and generally they are so lacking in self 
respect that they don't want to work. They leave their families 
to the care of benevolent institutions and spend their days in 
the wine shops. No amount of urging would induce some of 



them to leave the cheap wine areas of the slums. It should 
be added here that an empirical description of these persons' 
behaviour does not imply moral reprobation. When one in-
vestigates these cases one finds their parents were the same 
before them and they have been brought up in this atmosphere 
and have never known anything else. Even in these days of 
full employment there are still a couple of hundred benevolent 

The washouse of the house shown on page 17 



cases in the metropolitan area receiving sustenance. So we 
have these "problem families," varying from the unemployables 
up to the almost average type that sometimes finds its way 
into the Housing Commission's Settlements. What is the 
experience of experiments up to date? 

Need for Ind iv idua l A t t e n t i o n . 
One of the requisites for any adequate dealing with people 

of this character is that any special estate set up should have 
the specially trained personnel, with the time to give individual 
attention and advice to all the families. This is a matter of 
having sufficient people on the staff so that their whole time 
is not taken up with administrative and routine work, such 
as rent-collecting. 

One of the conclusions to be drawn from the Carrum Downs 
Settlement is the need for a larger scheme which would have 
pervading influence over the whole of a family's life. There 
1s need to extend influence which at present is only fostered 
when illness comes.- If more time could be given to detailed 
orders and advice, it would be helpful. If there existed a 
scheme in which the whole family's life was lived with a more 
extensive influence of the people looking after it, it would be 
a big decision to walk out of a job, home, and surroundings 
because of small dislikes. Nevertheless, with no legal power 
against him a person could do so. Again we have the problem 
of the freedom of sub-standard people to refuse to be helped 
to reform. It is the same case, only with adults, as with the 
compulsory education of children between six and fourteen 
years of age. Society has decided against the freedom of 
children to refuse education. Should the same rule be applied 
to adults; or, to put it another way, "when is an adult an 
adult?" Is it to be measured by chronological age or by 
standards of citizenship? 

Coerc ion in a Free Society? 
Arising out of an investigation into special "decanting" 

settlements, is the fact that overseas these places have been 
unpopular and that people may prefer to stay in their slum 
freedom rather than put up with educative processes in a 
special area. In the final analysis, the regeneration of these 
people may depend on a certain amount of "coercive authority." 
For without it there is always the suitation where the worst 
cases may refuse to go into the special settlements, or if they 
do come, walk out again immediately they are asked to live up 
to certain standards. 

Just how far a "problem family," which does not come 
within police jurisdiction for offences against the criminal 



law, should be put under the authority of a public body, is a 
question to be decided. To what extent in a democracy should 
the fact of being a "problem citizen" mean the loss oi . 
certain amount of liberty. One point of view is that, although 
it may mean the restriction of a large amount of personal 
liberty, this may be the best thing, since the family is handed 
over to a public authority with coercive power for education 
In order that they may enjoy a greater freedom later on. 

A General Lack of I n i t i a t i ve . 
The degree of coercive authority assumed may vary from 

case to case, varying from a restricted living area to complete 
rights over the person. But this sort of thing — coercive 
jurisdiction over a person who is not guilty of any crime — is 
repugnant to the majority of Australians, and it is doubtful 
whether any such measures would get through an Australian 
legislature. Is there any other way of approaching the prob-
lem? What we have is people suffering from hangovers from 
the past. Almost all the problem tenants blame the way they 
were brought up, and this attitude has a great deal of justi-
fication. It was found that, among the people on the B.S.L. 
Settlement, one common thing is ignorance, and lack of educa-
tion. Even with the will, in many cases they do not have 
the knowledge to deal with their problems. Extremely general 
among psople of this type is a lack of initiative. Long years 
spent from childhood under adverse circumstances has ground 
all the spirit out of them. There is not the will to try any-
thing outside the old rut. What is needed in a great many 
cases is to establish their self-respect, to get their confidence 
and to show gradually that the benefits resulting from a better 
way of living are very substantial and are worth working 
towards. But usually, at some time or other, something 
approaching a definite "conversion" is necessary, where the 
person or persons concerned make a complete break with 
the former ways and start travelling along the new road. 
There may be many circumstances under which such a "con-
version" occurs, but it is interesting to note that psychologists 
tell us that conversions from one "sentiment" to another 
usually take place under religious influences. 



Chapte r I I I . 

N E W W I N E I N O L D BOTTLES 

IP the most debased of the slum dwellers prefer to remain 
where they are, in their filthy conditions, and coercion is 
distasteful, is there any method of reforming them where they 

are? Could one build them up to a certain standard in their 
slum environment, before allowing them into the Housing 
Commission Estates? In a very few cases this has been tried 
already in Melbourne — putting families in new "old-houses." 
Where a house is not completely uninhabitable and the family 
from it has gone into a Housing Commission Estate (the 
Housing Commission's Estates are not to be confused with Special 
Settlements for Incorrigibles —there are no such settlements in 
Victoria), the house is given to a more interior family from 
a house which has to be demolished, and it is hoped that they 
will learn to use the ordinary amenities of a house and thus 
rise up the scale. Now if this sort of thing were organised, 
co-ordinated and put into operation on a large scale, with 
welfare officers in. charge, tangible results might ensue. At 
present there are difficulties in the path to making any 
particular slum area "one big decanting area," but these are 
not necessarily permanent, and the next section of the essay 
will be devoted to outlining what such a scheme entails. The 
advantages of making an area such as North Melbourne or 
Fitzroy the "decanting area," as against "special areas," is 
that, unlike running away from a "degenerate's settlement," a 
family in such a district would have nowhere to run. Any 
discipline introduced, such as keeping clean linen on the beds, 
keeping beds made, and washing dirty dishes, or sweeping the 
house regularly, could be so gradual and imperceptible, that 
the families upon whom it is laid would hardly realise the 
difference between it and the present methods of "rack-renting" 
landlords. Moreover, it would not be necessary to use phrases 
describing the operations which would give any stigma to being 
a tenant under the scheme. It need not even be known which 
houses are being used for the operations. Before outlining 
the suggestion for the universal coverage of a slum area by a 
public authority it might be as well to give a description of 
similar voluntary work undertaken in the slums of London 
by Miss Octavia Hill in the last half of the nineteenth century 
—a policy of improving the slums themselves. 

A N i n e t e e n t h Cen tu ry M e t h o d Succeeds. 
Octavia Hill was the first woman to take an interest in the 

management of house property, and from her labours, which 
began in the sixties of last century, has come the profession 



of Women Housing Estate Managers, a flourishing occupation 
in England and the continent. Her system was definitely part 
of a proposition for making housing property pay, and in good 
Victorian style she refused to have anything to do with 
proposals for Government-financed rehousing schemes. Con-
sequently, in the twentieth century, the methods of Octavia 
Hill have been thought of as palliatives rather than cures, 

The interior of the bathroom pictured on page 17: 

and interest has centred on municipal and government house-
building schemes, ignoring the fact that, though not the 
whole solution, Octavia Hill's methods do help to re-educate 
the people, and that, coupled with the Housing Commission's 
rebuilding programme of houses for the average slum dweller. 
Miss Hill's methods might be particularly appropriate for 
the problem citizens left, often at their own wish, in the slums. 

Of Miss Hill's work Quigley and Goldie, in their "Housing 
and Slum Clearance in London," write on p. 39: "Another 
great Victorian, Octavia Hill, will have none of such State 



subsidy of the employer. An old friend of Ruskin, and the 
first woman to understand house management, she had, 
nevertheless, the faults of great Victorian women, a certain 
hardness and self-assurance arising from a life spent in manag-
ing other people's lives. She directed her energy towards 
conserving the houses already In existence and troubled little 
about the possibilities of building new ones. Unwilling to 
concede that there is much good in the poorest strata of 
population, but believing earnestly in her own reformative 
powers, she held that the old houses were good enough a . 
training grounds for the irresponsibles, and would not in any 
way pander to them; she knew of no way to prevent the 
creation of slums but by individual power and watchfulness. 
She was definitely against doling out charity, either in money 
or in kind, in housing subsidies or in outdoor relief; she wanted 
above all to promote independence. To the building societies 
she wished to leave all building construction, considering it 
not the duty either of the municipality or the Government, 
for she had a strong and simple faith in the automatic laws 
of supply and demand as applied to houses, wages, and so on. 
Upon the functions of the individual and the State Octavia 
Hill was adamant; between them lay a clear line of demarca-
tion. 

"Of her guardianship she says: 'It is a tremendous despotism, 
but it is exercised with a view of bringing out the powers of 
the people and treating them as responsible for themselves, 
within limits." 

"Those last two words, 'within limits,' must signify acceptance 
of the fact that the majority of these people are not respon-
sible for their lack of economic power; that obligation lies 
with the State; and after they are in decent homes the 
people will learn responsibility. Undiluted and unmodified 
Octavia Hill is no solution to any housing problem." 

The twentieth century no longer has "a strong and simple 
faith in the automatic laws of supply and demand," and it 
has seen the necessity of government commissions for re-
housing the people. The twentieth century no longer thinks 
that "old" houses are good enough as training grounds for 
irresponsibles, and is quite prepared to build special estates 
for their retraining, if it should prove beneficial. But it is 
here that the psychology of the "irresponsible" and "degenerate" 
enters in, for the worst type of citizen may refuse to leave 
his slum areas with its wine shops and other amenities, and 
it may be more convenient to inaugurate the policy of re-
generation in the slums themselves, provided the houses are 
not in absolutely the last stages of decay. 

The W o r k of Oc tav ia H i l l . 
A book entitled "House Property and its Management," pub-

lished in 1921, gives a selection of Miss Hill's writings, in some 



of which she outlines the results of her work among the people 
of the London slums of the last century, who were the equi-
valent of the "problem citizens, degenerates and unemploy-
ables" of the present-day congested areas. 

Although it is not essential for the purpose in hand to 
quote Miss Hill at length, nevertheless, in order to give some 
indication by the longer extracts of her character and her 
general conception of her work, I have included two long 
essays of hers in the appendix. 

Miss Hill inaugurated a scheme of purchasing houses in 
the slums, spending some money on repairs necessary to make 
them habitable, and letting them. From the rent collected 
she put aside a regular sum for additional repairs and upkeep, 
and encouraged the tenants to make suggestions as to how 
this money should be spent. As rent collector and general 
overseer, Miss Hill rook a personal interest in the tenants and 
encouraged them in cleanliness and better household manage-
ment, and instituted a quid pro quo in the shape of further 
amenities for every effort on their part towards better citizen-
ship. She found that there was a great potential influence 
for good in a landlord interested in the tenants. Miss Hill 
thinks in terms of private property and of converting private 
landlords to undertake this work of reformation among their 
tenants. In one of the extracts quoted in the appendix she 
outlines the results of her own efforts in this direction and 
also a summary of her principles: 

"On what principles was I to rule these people? On the 
same as I had already tried and tried with success in the other 
places, and which I may sum up as the two following: Firstly, 
to demand a strict fulfilment of their duties to me — one of the 
chief of which would be the punctual payment of rent, and 
secondly, to endeavour to be so unfailingly just and patient 
that they should learn to trust the rule that was over them." 

She made improvements and stressed the fact that tenants 
could earn more as they became capable of valuing them. She 
gained their trust by carrying out her overseeing duties with 
due respect for their privacy and by encouraging their own 
self-endeavours. 

She says: "I have learned to know that people are ashamed 
to abuse a place they find cared for. They will add dirt to 
dirt till a place is pestilential, but the more they find done 
for it the more they will respect it, till at last order and 
cleanliness prevail. It is this feeling of theirs, coupled with 
the fact that they do not like those whom they have learned 
to love and whose standard is higher than their own to see 
things which would grieve them, which has enabled us to 
accomplish nearly every reform of outward things that we 
have achieved; so that the surest way to have any place kept 
clean is to go through it often yourself." 



Again: "It appears to me, then, to be proved by practical 
experience that when we can induce the rich to. undertake the 
duties of landlords in poor neighbourhoods, and ensure a suffi-
cient amount of wise personal supervision of educated and 
sympathetic people acting as their representatives, we achieve 
results which are not attainable any other way." 

Miss Hill was a typical product of the nineteenth century 
England of Queen Victoria — something of a martinet and 
with a great respect for the rights of private property. In 
order to put into opsration her schemes of reforming the worst 
slum-dwellers in their present rooms, she appeals to the philan-
thropy of rich men. The experience of ihe seventy years 
since she wrote has not borne out her faith in rich private 
landlords. If Miss Hill's personal approach to slum-tenants 
is a useful one, can this be adapted on a large scale to the 
slums of the 1940's by a body which would not be too tender 
about property rights? 

The Use of S t ruc tu ra l l y Sound Houses. 
One of the things that is striking about the congested areas 

in Melbourne is the fairly large number of structurally sound 
houses which would not be so bad if they were not so horribly 
overcrowded, provided a small amount of money were spent on 
minor amenities such as gas and water. Another thing that 
strikes the enquirer is the high rents charged for sub-standard 
houses by landlords, agents and people who sublet. Moreover, 
very few landlords are willing to spend the small amount of 
money required for essential repairs. Either they are holding 
the houses with the intention of getting as much out of them 
without spending anything, or, since some of these places are 
potential factory areas, they are holding the land in the chance 
of selling, and are not concerned with the state of the houses 
and their inhabitants. Barnett and Burt give examples oi 
cases of rack-renting: 

"There was within the inner suburbs of Melbourne a shock-
ing traffic in human misery. The saleable value of a sub-
standard house depends upon its rental return, and so succesive 
purchasers increased rentals with a view' to getting a higher 
price on resale. In one case the Board found that when r 
small two-room cottage in Collingwood was sold, the rent 
increased from 5/- to 15/- a week. The slum dwelling has 
been used for the shameful exploitation of the poor. A few 
examples of the many cases of rack-renting found by the 
Board will suffice:— 

"A 'house' in North Melbourne, valued at £30, produced a 
rental of 15/- per week, or 130 per cent, per annum. 

"Pour 'cottages' in Collingwood were purchased for £144— 
an average cost of £36 per cottage. The. rentals received 



amounted to a total of £98/16/- per annum, or a gross return 
of 69i per cent, per annum on capital outlay. 

"Many others showed annual returns on capital value 
ranging from 38 per cent, per annum to 87 per cent, per 
annum." 

Up to the time when it had to stop rebuilding due to the 
War situation, the Housing Commission used its powers to 
take people out of the slums and rehoused them elsewhere. 

Out-house of place pictured on page 35. Notice factory at rear. 



Those houses which were not fit for habitation were demolished 
Sometimes the practice was followed cf taking a family from 
a house that was not in a total state of disrepair and putting 
it into a house on one of the Commission's estates, while 
putting a family from a house to be demolished into the "new 
old-house." This was done only on a small scale, and, more-
over, the Commission did not purchase the house that was 
not demolished — the inhabitants still paid rent to a private 
landlord and the family did not come within the scope of 
regular visits by social workers. 

Rehab i l i t a t i on of Houses and People. 
Why should not some public authority (not necessarily the 

Housing Commission, if it is considered that body has already 
sufficient to do), commence on a large scale the buying of 
land and houses in Pitzroy, Collingwood and other such places 
for use as "decanting areas," spending money on them for 
suitable renovations, and let them to "problem families" who 
are considered not sufficiently advanced to enter the Commis-
sion's estates, or who, through lack of initiative, prefer to 
remain in their slum environment. People allocated to collect 
rents should also be welfare officers who would unobtrusively 
assist the worst families up to a higher standard of living. The 
working out of this scheme depends upon the lessening of 
the density of overcrowding in the houses in the slum areas, 
and it is assumed that after the war the better type of slum 
citizen will be provided for elsewhere in the Housing Commis-
sion's estates. With more space to play around with in the 
slums, the worst cases could then be attempted. Since they 
are already in the appropriate area, these people will not be 
involved in any abrupt change. There is no need to put s 
label on the houses bought for this scheme — there need be 
no outward stigma — and in time the whole of any slum area 
would become Government property and actually, if not in 
name, a "decanting area." Moreover, it is a decanting area 
which would be hard to recognise as such by the "patients" 
therein, and, even if they did, there is nowhere else to which 
they can go. 

The A b o l i t i o n of Overcrowding. 
It must be admitted that under the present conditions 

of overcrowding and "rack renting" by landlords who refuse 
essential repairs any scheme of visiting the worst elements in 
slum-society would be almost useless. The overcrowding, 
fourteen people in a three-roomed house, militates against 
improved living standards. There is a need to relieve conges-
tion first, by taking out the best type and putting them else-
where. From the point of view of the most efficient way to 



deal with the slums, it would be best to take out all the people, 
but remember, this whole essay is on the "problem citizen," 
who may not. want to go, therefore we have to deal with him 
In his habitat. A double-barrelled scheme seems best, that 
of taking out the best elements through the present methods 
cf the Housing Commission, then buying out the slum owners 
at compensation fixed by a Government valuer, rather than 
the capitalised value of the present high rents, demolish the 
houses unfit for human habitation, repair those which are 
structurally sound, and let these at low rents to impoverished, 
unemployed and problem families. It will probably be found 
that your, "patients" will come to you, rather than you having 
to go after them with coercion. An owner, such as the pro-
posed public authority, who is interested in the tenants rather 
than the property, could then prevent overcrowding by refusing 
to let small houses to large families and to provide larger 
accommodation at the same rent (i.e., the system of rebates). 
Also an unobstrusive system of personal tuition and observa-
tion, and occasional visits by a nurse, would so aid the families 
that they would be assisted to find again for themselves the 
worthwhileness of decent living, steadiness and initiative. 
Briefly, the proposal is to make one of the slum districts or 
all of them the equivalent of one of the Housing Commission's 
estates, either under the Commission or some other public 
authority. 



Chap te r IV. 

C O N C L U S I O N — S T I L L MORE HURDLES 
T O J U M P 

ARE there any difficulties in the way of this scheme? There 
are plenty, but none which cannot be overcome. For instance, 
in the quotation from the letter of a high officer of the 

Commission in connection with decanting houses in the slums 
themselves, it was said: "Further, a group of old houses selected 
for a decanting area cost almost as much to purchase and 
recondition as to build new houses." Thus, from the point of 
view of the task which the Commission had to do, that is, to 
demolish sub-standard houses and rehouse the people else-
where, It would be absurd to spend as much money on a house 
in an area such as Fitzroy as would build one in a more open 
area. But the Housing Commission is catering for the better 
type of slum citizen, who is willing to leave the slums, and 
who has a certain standard of citizenship. The problem o" 
the down-and-out and degenerate has not been faced. From 
his point of view, it may be a good social policy to purchase 
and renovate houses in the slum areas themselves, and let 
them at rents which do not repay capital outlay. It may seem 
absurd to spend more money on a house in a slum than on 
a house in an outer suburb; but lor the reclamation of the 
citizen furthest down and his psychological state It may be 
a worthwhile social service expenditure. 

Financ ing a Scheme of Rehab i l i t a t i on . 
Moreover, the profits at present being made out of slum 

rents are so high that a financial investigation may disclose 
that even a very low rent is sufficient to pay repairs and upkeep 
and a sviall interest return on capital. I have a particular 
reason for stressing the possible "business" nature of the pro-
position. If the Government took it up as a social service, 
the question of paying its way would not arise. The returns 
from the rents may not cover the outlay on purchase, renova-
tions and social workers, and the difference would be charged 
against the Budget. But I would like to emphasise the possi-
bility of the "business" nature of such a plan, because if the 
Government is not willing to undertake such a scheme, there 
is still the chance for a voluntary body to start in a humble 
way and slowly build up. Consider the possibility of a Church 
Housing Rehabilitation Trust, which would raise money either 
by donation, or borrowing at low rates of interest, which, on 



H O U S I N G T H E F O R G O T T E N T E N T H 

the part of the lender, would be a semi-donation. For in-
stance, in the scheme for financing Church Army Housing in 
England, the value of estates in 1942 totalled some £489,000. 
Of this, £123,000 was obtained from donations, and £187,000 
frcm ordinary mortgage raising. There were some £30,000 
Capital Reserved, and some £147,000 Loan Stock had been 
raised frcm special lenders at a rate of 2S per cent. — half the 
commercial rate at the time of raising. This enabled extended 
operations at lower annual interest costs. It would then buy 
and renovate structurally sound houses and let them. If the 
Housing Commission is seeking out the best type of tenant, 
the Trust will find it will be getting the "problem citizens." < 
If the properties are put under competent managers, trained Jg 
in "Octavia Hill" methods (brought from England from the O 
Society of Women Housing Estate Managers) it may still be 
found that a low rent of 8/- , as compared with 30/- of present . ^ 
"rack-renting" landlords, would cover all expenses. It would 
depend on interest expenses and the amount of capital raised 
by direct giving. However, the most suitable method would ® 
be for the Government to take up as a social service the task >• 
of making the slums themselves decanting areas, free from 5 
private ownership by "rack-renting" landlords. 2 

si 

O p p o s i t i o n t o S l u m A b o l i t i o n . ^ 
The greatest opposition to any proposal akin to the one I i j 

have outlined would come from those people who have a vested 
interest in the preservation of slums. I cannot speak for all ® 
the slums of Melbourne, but in the slum area of Fitzroy the 
absentee ownership of houses, and the large amount of sub-
letting, make a thriving business with large profits, which 
would disappear with the abolition of slums. The list of slum 
property owners published in the appendix to the report of 
the original Housing Commission of Investigation does not 
claim to be exhaustive, but even a complete list would not give 
a picture of the "tie-up" in the slum areas. The prevalence 
of sub-letting enables people who do not appear on the list of 
owners to have a large but unapparent influence in the area. 
Of the Fitzroy Council itself, much more might be said than 
may be said. 

There is a strong link between membership of 
the Fitzroy Council and Fitzroy property ownership and 
agency.* Whether as a result of this, or for some less apparent 
reason, the Fitzroy Council has a regrettable record of failure 
to do all that was in its power to overcome the worst features 
of the City of Fitzroy — the smells, the dirt, the overcrowded 
hovels, the racketeering landlords, the factory-blighted resi-
dential areas, the overcrowded yards, overcrowded allotments, 

•Recent municipal elections have altered this slightly. 



overcrowded streets, and overcrowded police lock-ups. Even 
in its comparatively minor activities in the slums themselves, 
the Housing Commission is finding some of the councils 
opposed to It. Attempts at reforming municipal politics from 
within in the past have been defeated, for the existence of 
plural voting enables large concentration of voting power in 
the hands of a few. Even a commission of enquiry, imposed 
from above, with the authority of State or Commonwealth, 
would have strong influences against it. 

Another factor militating against effective action in tackling 
the slum areas is the inflated land values due to high rents 
and speculation in prospective. factory sites. One method of 
overcoming this for a public authority would be to take over 
the properties at a valuation fixed by a Government valuer. 
Otherwise the mere rumour of intending large purchases by 
the Government would send values soaring. 

But apart from compulsory acquisition by the Government, 
the value of properties is greatly influenced by the particular 
system of municipal rating in force. The annual and capital 
value rating on the. total property militates against people 
putting in improvements, whereas unimproved rating does not 
make for lack of improvements, while it could play a large 
part, if used effectively, in keeping land values down, for the 
annual unimproved rate Is capitalised at current rates of 
Interest, and deducted from the previous value. Unimproved 
rating could be an important weapon in the large-scale pur-
chase of land by either the Housing Commission or any other 
public authority. 

Please Look Beyond Housing, 
In concluding this short essay I would like to emphasise 

that it has only treated one aspect of the housing problem— 
that of the "problem tenant" and "anti-social citizen." The 
general problem of slum rehousing has been very adequately 
covered by Barnett and Burt's book, "Housing the Australian 
Nation." There would be no purpose in rewriting in different 
words what they have already said. This essay is merely a 
sidelight to the many publications on the housing question. 
The rehabilitation of the "problem slum tenant" is dependent 
upon adequate housing schemes for the "average slum tenant" 
—a work which is being carried out by the Housing Commission 
in Victoria and other relevant State and Federal Authorities. 
I have tried to emphasise that what is called the "human 
factor" (as distinct from the "bricks and mortar" of the 
actual houses, although this is important in the rehousing of 
the ordinary citizen) becomes of supreme importance when 
one attempts to deal with the wine-drinker, the unemployable 
and the unregenerate., 



The "problem tenant" is one aspect of the housing question, 
while the housing question itself is merely one side of what 
should be a comprehensive social policy. Cheap housing for 
the poor is only a palliative unless provision is made that the 
social system will give to all men continued employment at a 
sufficiently high wage to pay for the things necessary to rear 
a family at a decent standard. Low rents and rent rebates 

Open the front door on the m a i n street and you walk 
right i n t o the bedroom. 



for the unemployed is an inadequate solution — the best solu-
tion would be to abolish unemployment itself. Unemployment 
has been called the "Achilles' heel of a social system." The 
maintenance of full employment is the foundation of a social 
policy upon which are built the other planks of a political 
platform of social progress. The maintenance of full employ-
ment, decent housing, and a sound educational system, are 
possibly the three most important fields of reconstruction. 
Of course, these three fields are inextricably mingled with all 
the rest of the nation's life, and just how far it is necessary 
for Public Authorities to interfere in the business world in order 
to maintain employment is a matter for investigation. Minis-
tries of Reconstruction, Government Boards, Commissions and 
Committees are engaged on this task at present. This essay 
has been concerned with a more humble sphere, that of the 
"problem tenant." The final paragraph about general social 
policy has been put in to bring out the fact that the question 
of the "problem tenant" should not only be considered in 
isolation, but also as a small part of a comprehensive plan 
for reconstruction after the Armistice. 



A p p e n d i x I. 

Two extracts from the essays of Miss Octavia Hill, published 
in 1921 under the title of "House Property and its Manage-
ment." 

Writing in 1866: "Two years ago I first had an opportunity 
of carrying out the plan I had long contemplated, that of 
Obtaining possession of houses to be let in weekly tenements 
to the poor. That the spiritual elevation of a large class 
depended to a considerable extent on sanitary reform was, I 
considered, proved, but I was equally certain that sanitary 
improvement itself depended upon educational work among 
grown-up people, that they must be urged to rouse themselves 
from the lethargy and indolent habits into which they have 
fallen and freed from all that hinders them from so doing. I 
further believed that any lady who could help them to obtain 
things, the need of which they felt themselves, and would 
sympathize with' them in their desire for such, would soon 
find them eager to learn her view of what was best for them; 
that whether this was so or not, her duty was to keep alive 
their own best hopes and intentions, which come at rare 
intervals, but fade too often for want of encouragement. 

"I laid the plan before Mr. Ruskin, who entered into it most 
warmly. He at once came forward with all the money neces-
sary and took the whole risk of the undertaking upon himself. 
He showed me, however, that it would be far more useful if 
it could be made to pay; that a working man ought to be 
able to pay for his own house; that the outlay upon it ought, 
therefore, to yield a fair percentage upon the capital invested. 
Thus empowered and directed, I purchased three houses in 
m y ' own immediate neighbourhood. They were leasehold, 
subject to a small ground rent. The unexpired term of the 
lease was for fifty-six years; this we purchased for £750. We 
spent £78 additional in making a large room at the back of 
my own house, where I could meet the tenants from time to 
time. The plan had now been in operation about a year and 
1 half; the financial result is that the scheme has 5 per cent, 
interest on all the capital, has repaid £48 of the capital; sets of 
two rooms have been let for little more than the rent of one, 
the houses have been kept in repair, all expenses have been 
met for taxes, ground rent and insurance. In this case there 
is no expanse for collecting rents as I do it myself, finding it 
most important work, but in all the estimates I put aside the 
usual percentage for it, in case hereafter I may require help, 
and also to prove practically that it can be afforded in other 
cases. It should be observed that well built houses were 
chosen, but they were in a dreadful state of dirt and neglect. 



The repairs required were mainly of a superficial and slight 
character, slight in regard to expense — vital as to health and 
comfort. The place swarmed with vermin; the papers, black 
with dirt, hung in long strips from the walls; the drains were 
stopped, the water supply out of order. All these things were 
put in order, but no new appliances of any kind were added, 
as we had determined that our tenants should wait for these 
until they had proved themselves capable of taking care of 
them. A regular sum is set aside for repairs, and this is equally 
divided between the three leases; if any of it remains, after 
breakage and damage have been repaired, at the end of the 
quarter, each tenant decides in turn in what way the surplus 
shall be spent, so as to add to the comfort of the house. This 
plan has worked admirably; the loss from carelessness has 
decreased to an amazing extent, and the lodgers prize the 
little comforts which they have waited for, and seem in a 
measure to have earned by their care, much more than those 
bought with more lavish expenditure. The bad debts during 
the whole time the plan has been in operation have only 
amounted to £2/11/3. Extreme punctuality and diligence in 
collecting rents, and a strict determination that they shall be 
paid regularly, have accomplished this; as a proof of which 
it is curious to observe that £1/3/3 of the bad debts accumu-
lated during two months that I was away in the country. I 
have tried to remember, when it seemed hardest, that the 
fulfilment of their duties was the best education for the tenants 
in every way. It has given them a dignity and glad feeling 
of honour-able behaviour which has much more than com-
pensated for the apparent harshness of the rule. 

"Nothing has impressed me more than the people's percep-
tion of an underlying current of sympathy through all dealings 
that seemed harsh. Somehow, love and care have made them-
selves felt. It is also wonderful that they should prize as 
they do the evenness of the law that is over them. They are 
accustomed to alternate violence of passion and toleration of 
vice. They expected a greater toleration, ignorant indulgence 
and frequent almsgiving; but in spite of this have recognised 
as a blessing a rule which is very strict, but the demands of 
which they know, and a government which is true in word 
and deed. The plan of substituting a lady for a resident 
landlady of the same class as her tenants is not wholly gain. 
The lady will probably have subtler sympathy and clearer 
comprehension of their needs, but she cannot give the same 
minute supervision that a resident landlady can. Unhappily, 
the advantage of such a change is, however, at present un-
questionable. The influence of the majority of the lower 
class of people who sublet to the poor is almost wholly in-
jurious. That tenants should be given up to the dominion of 
those whose word is given and broken almost as a matter of 
course, whose passions are violent, who have neither large 



•hope nor clear sight, nor even sympathy, is very sad. It seems 
to me that a greater power is in the hands of landlords anc 
landladies than of school-teachers — power either of life or 
death, physical, or spiritual. It is not an unimportant question 
who shall wield it. There are dreadful instances in which sin 
is really tolerated and shared; where the lodger who will 
drink most with his landlord is most favoured and many a 
debt overlooked, to compensate for which the price of the 
rooms is raised; and thus the steady and sober pay more 
rent to make up for losses caused by the unprincipled. With 
the great want of rooms there is in this neighbourhood, it did 
not seem right to expel families, however large, inhabiting one 
room. Whenever from any cause a room was vacant, and a 
large family occupied an adjoining one, I have endeavoured 
to induce them to rent the two. To incoming tenants I do not 
let what seems decidely insufficient accommodation. We have 
been able to let two rooms for four shillings and sixpence, 
whereas the tenants were in many cases paying four shillings 
for one. At first they considered it quite an unnecessary 
expenditure to pay more rent for a second room, however small 
the additional sum might be. They have gradually learnt to 
feel the comfort of having two rooms, and pay willingly for 
them. 

"The pecuniary success of the plan has been due to two 
causes. First to the absence of middlemen; and secondly, to 
great strictness about punctual payment of rent. At this 
moment not one tenant in any of the houses owes any rent, 
and during the whole time, as I have said, the bad debts have 
been exceedingly small. The law respecting such tenancies 
seems very simple, and when once the method of proceeding 
is understood, the whole business is easily managed; nnd I 
must say most seriously that I believe it to be better to pay 
legal expenses for getting rid of tenants than to lose by means 
of rent — better for the whole tone of the households, kinder 
to the tenants. The rule should be clearly understood and the 
people will respect themselves for having obeyed it. The 
commencement of proceedings which are known to be genuine 
and not a mere threat is usually sufficient to obtain payment 
of arrears; in one case only has an ejectment for rent been 
necessary. The great want of rooms gives the possessors of 
such property immense power of - their lodgers. Let them 
see to it that they use it righteously. The fluctuations of work 
cause to respective tenants the main difficulties in paying 
their rent. I have tried to help them in two ways. First by 
inducing them to save; this they have done steadily, and each 
autumn has found them with a small fund accumulated, which 
has enabled them to meet the difficulties of the time when 
families are out of town. In the second place, I have done 
what I could to employ my tenants in slack seasons. I care-
fully set aside any work they can do for times of scarcity, and 



I try so to equalise in this small circle the irregularity of work, 
which must be more or less pernicious, and which the childish-
ness of the poor makes doubly so. They have strangely little 
power of looking forward; a result is to them as nothing if it 
will not be perceptible till next quarter! This is very curious 
to me, especially as seen in connection with that hope to which 
I have alluded, and which often makes me think that if I 
could I would carve over the houses the motto, 'Spem, etiam 
illi habent, quibus, nihil aliud restat.' 

"Another beautiful trait in their character is their trust; 
it has been quite marvellous to find how great and how ready 
this is. In no single case have I met with suspicion or with 
anything but entire confidence. 

"It is needless to say that there have been many minor 
difficulties and disappointments. Each separate person who 
has failed to rise and meet the help that would have been so 
gladly given has been a distinct loss to me; for somehow the 
sense of relation to them has been a very real one, and a 
feeling of interest and responsibility has been very strong, 
even where there was least that was lovely or lovable in the 
particular character. When they have not had sufficient energy 
or self-control to choose the sometimes hard path that has 
seemed the only right one, it would have been hard to part 
from them, except for a hope that others would be able to 
lead them where I have failed. 

"Two distinct kinds of work depend entirely on one another 
if they are to bear their full fruit. There is firstly the simple 
fulfilment of a landlady's bounden duties, and uniform demand 
of the fulfilment of those of the tenants. We have felt our-
selves "bound by laws which must be obeyed, however hard 
cbedience might often be. Then, secondly, there is the indi-
vidual friendship which has grown up from intimate know-
ledge and from a sense of dependence and protection. Know-
ledge gives power to see the real position of families; to 
suggest in time the inevitable result of certain habits; to urge 
such measures as shall secure the education of the children 
and their establishment in life; to keep alive the germs o f 

energy; to waken the gentler to refuse resolutely to give any 
help but such as rouses self-help; to cherish the smallest lin-
gering gleam of self-respect; and, finally, to be near with 
strong help should the hour of trial fall suddenly and heavily, 
and to give it with the hand and heart of a real old friend, 
who has filled many relations besides that of almsgiver, who 
has long ago given far more than material help, and has thus 
earned the right to give this lesser to the most independent 
spirits." 

In another of her articles, written in 1871, Miss Hill gives 
a comparative account of the differences to be seen after the 



people had been under her care for some time, even .in their 
old surroundings:— 

"How this relation between landlord and tenant might be 
established in some of the lowest districts of London, and 
with what results, I am about to describe by relating what 
has been done in the last two years in Blank Court. 

"In many of the houses the dust-bins were utterly un-
approachable, and cabbage-leaves, stale fish, and every sort 
of dirt were lying in the passages and on the stairs; in some 
the back kitchen had been used as a dust-bin, but had not 
been emptied for years, and the dust filtered through into the 
front kitchens, which were the sole living and sleeping rooms 
of some families; in some the kitchen stairs were many inches 
thick with dirt, which was so hardened that a shovel had to 
be used to get it off; in some there was hardly any water to 
be had; the wood was eaten away, and broken away; windows 
were smashed, and the rain was coming through the roofs. 
At night it was still worse; and during the first winter I had 
to collect the rents chiefly then, as the inhabitants, being 
principally costermongers, were out nearly all day, and they 
were afraid to entrust their rent to their neighbours. It was 
then that I saw the houses in their most dreadful aspect. I 
well remember wet, foggy Monday nights, when I turned down 
the dingy court, past the brilliantly lighted public house at 
the corner, past the old furniture outside the shops, and dived 
into the dark yawning passage-ways. The front doors stood 
open day and night, and as I felt my way down the kitchen 
stairs, broken and rounded by the hardened mud upon them, 
the foul smells, which the heavy, foggy air would not allow 
to rise, met me as I descended, and the plaster rattled down 
as I groped along. It was truly appalling to think that there 
were human beings who lived habitually in such an atmosphere, 
with such surroundings. Sometimes I had to open the kitchen 
door myself, after knocking several times in vain, when r 
woman, quite drunk, would be lying on the floor on some 
black mess which served as a bed; sometimes, in answer to my 
knocks, a half-drunken man would swear, and thrust the 
rent money out to me through a chink of the door, placing 
his foot against it so as to prevent it opening wide enough 
to admit me, Always it would be shut again without a light 
being offered to guide m e - u p the pitch-dark stairs. Such 
was Blank Court in the winter of 1869. Truly a wild, lawless, 
desolate little kingdom to come to rule over. 

"On what principles was I to rule these people? On the 
same as I had already tried, and tried with success, in other 
places, and which I may sum up as the two following: Firstly, 
to demand a strict fulfilment of their duties to me — one of 
the chief of which would be the punctual payment of rent; 
and Secondly, to endeavour to be so unfailingly just and 



patient that they should learn to trust the rule that was over 
them. 

"With regard to details, I would make a few improvements 
at once, such, for example, as the laying on of water and 
repairing of dust-bins; but for the most part, improvements 
should be made only by degrees, as the people became more 
capable of valuing them and not abusing them. I would have 
the rooms distempered and thoroughly cleansed as they became 
vacant, and then they should be offered to the more cleanly 
of the tenants. I would have such repairs as were not imme-
diately needed used as a means of giving work to the men in 
times of distress. I would draft the occupants of the under-
ground kitchens into bathrooms and washhouses. I would 
have the landlady's portion of the house, i.e., the stairs and 
passages, at once repaired and distempered, and they should 
be regularly scrubbed, and, as far as possible, made models 
of cleanliness, for I knew, from former experience, that tiie 
example of this would, in time, silently spread itself to the 
rooms themselves, and that payment for this work would 
give me some hold over the older girls. I would collect savings 
personally, not trust to their being taken to distant banks or 
savings clubs. And finally, I knew that I should learn to 
feel these people as . my friends, and so should instinctively 
feel the same respect for their privacy and their independence, 
and should treat them with the same courtesy that I should 
show towards any other personal friends. There would be no 
interference, no entering their rooms uninvited, no offer of 
money or the necessaries of life. • But when occasion 
presented itself I should give them any help I could, such 
as I might offer without insult to other friends— 
sympathy in their distresses; advice, help and counsel 
in their difficulties; introductions that might be of use to 
them; means of introduction; visits to the country; a lent 
book when not able to work; a bunch of flowers brought on 
purpose; an invitation to any entertainment in a room built 
at the back of my own house, which would be likely to give 
them pleasure. I am convinced that one of the evils of much 
that is done for the poor springs from the want of delicacy 
felt, and courtesy shown, towards them, and that we cannot 
beneficially help them in any spirit different to that in which 
we help those who are better off. The help may differ in 
amount, because their needs are greater. It should not differ 
in kind. 

"I have learned to know that people are ashamed to abuse 
a place they find cared for. They will add dirt to dirt till a 
place is pestilential, but the more they find done for it the 
more they will respect it, till at last order and cleanliness 
prevail. It is this feeling of theirs, coupled with the fact that 
they do not like those, whom they have learned to love, and 
whose standard is higher than their own, to see things which 



would grieve them, which has enabled us to accomplish nearly 
every reform of outward things that we have achieved; so that 
the surest way to have any place kept clean is to go through 
it often yourself. 

"Amongst the many benefits which the possession of the 
houses enables us to confer on the people, perhaps one of 
the most important is our power of saving them from neigh-
bours who would render their lives miserable. It is a most 
merciful thing to protect the poor from the pain of living in 
a house next to drunken, disorderly people. 'I am dying,' said 
an old woman to me the other day, 'I wish you would put me 
where I can't hear Somers beating his wife. Her screams are 
awful. And Begley, too, he do come in so drunk. Let me go 
over the way to No. 30.' Our success depends on duly arranging 
the inmates; not too matiy children in any one house, so as * 

5 to overcrowd it; not too few so as to overcrowd another; not q 
two bad people side by side, or they drink together; not a J-
terribly bad person beside a very respectable one. M 

P* 
"It appears to me, then, to be proved by practical experience 

that when we can induce the rich to undertake the duties of q 
landlords in poor neighbourhoods, and ensure a sufficient 
amount of wise personal supervision of educated and sym- 2T 
pathetic people acting as their representatives, we achieve < 
results which are not attainable any other way. I would call K 
upon those who may possess cottage property in large towns 2 
to consider the immense power they thus hold in their hands m> 

and the large influence for good they may exercise by the 
wise use of that power. When they have to delegate it to 
others, let them take care to whom they commit it; and let 
them beware lest, through the widely prevailing system of sub- * 
letting, this power ultimately abide with those who have 
neither the will nor the knowledge which would enable them 
to use it beneficially. 

"It is on these things and their faithful execution that the 
life of the whole matter depends, and by which steady progress 
is ensured. It is the smaller things of the world that colour 
the lives of those around us, and it is on persistent efforts to 
reform these that progress depends; and we may rest assured 
that they who see with greater eyes than ours, have a due 
estimate of the service, and that if we did but perceive the 
mighty principles underlying these tiny things we should feel 
awed that we are entrusted with them at all, than scornful 
and impatient that they are no larger. What are we that we 
should ask for more than that God should let us work for Him 
among the tangible things which He created to be fair and 
the human which He redeemed to be pure? From time to time 
He lifts a veil and shows us, even while we struggle with 
imperfections here below, that towards which we are working 
—shows us how by governing and ordering the tangible things 



one by one, we may make of this earth a fair dwelling-place. 
And far better still, how, by cherishing human things, He will 
let us help Him in His work of building up temples meet for 
Him to dwell in — faint images of that best Temple of all 
which He promised that He would raise up on the third day, 
though men might destroy it." • 



A p p e n d i x I I . 

" A H O U S I N G R E H A B I L I T A T I O N S C H E M E " 
The formation of a S. Laurence Housing Trust to deal with 

the problem tenant will be on the following lines;.— 

Aims . 
(1) The long term aim, the training of all citizens who 

would be rejected by the Housing Commission under present 
standards, so that these people (a) will qualify for admission 
to Housing Commission new houses, and (b) will desire to 
do so. (It is expected that the rebuilding of slum cities, and 
the eventual rehousing of slum citizens, will continue to be a 
concern of Government and semi-Government authorities.) 

(2) The short term aim is the purchase or leasing of suitable 
houses in a slum area to be let to tenants of problem type 
under conditions and supervision aimed to encourage and help 
the tenants to improve their standards of care for themselves 
and their homes. 

Cond i t ions . 
Tenants will be offered the chance to adopt and will be 

accepted on condition that they undertake and carry out the 
following:— 

1. Regular payment of a rent fixed on the basis of the 
tenant's income rather than property value. (The rent liable 
to be varied with varying income. Eviction for failure to be 
strictly enforced, since with the" fixing of the rent at a sum 
the tenant can pay, regular payment will help to develop 
a sense of stewardship and responsibility.) 

2. Care of Property. 
(a) Cleanliness.—Regular sweeping and cleaning of house; 

regular washing of dishes and making of beds; 
regular care of sanitation. 

(b) Repairs and Improvements.—Essential repairs of 
building and equipment to be carried out by the 
Trust before letting. A regular sum, having some 
relation to rental, to be allocated for repairs and 
additions, over a specified period, the balance re-
maining after necessary repairs to be spent on 
additional equipment as decided on consultation with 
the tenant. 

3. Overcrowding in houses to be strictly controlled. 



Houses. 
Suitable houses should be:— 

• 1. Structurally sound in fabric, i.e., not likely to be con-
demned for demolition because of structural or fabric deteriora-
tion. 

2. Not likely to be demolished as part of town planning 
improvements. (Houses lost among factories, and houses in 
very narrow streets should not be included, either.) 

3. As far as possible in close proximity. Space should be 
provided, if possible, for play, garden, laundry. 

Sta f f . 
1. House Property Manager (One to every thirty families) :— 

(a) Competent in dealing with Social Problems, i.e, drink, 
crime, juvenile delinquency, sex, general depravity, 
dishonesty, unhygienic habits, laziness (c.f., Society 
of Women Housing Estate Managers). 

(b) Competent to foster improvement in Housewifery 
(Cooking, Nutrition, Domestic Economy), Child Care, 
Use of Leisure. 

(c) Competent in the collection of Rents and the super-
vision of properties. 

2. Trust Organiser.—Research, Secretarial, Developmental, 
Publicity. Duties at first being to develop the project to the 
stage when it can be set in operation. 

Scope. 
The Trust is to aim at controlling as a first step an estate 

comprising housing accommodation for 30 families as soon 
as possible consistent with sound development. 

Organ isa t ion . 
The B.S.L. to establish a trust of some 12 members, com-

prising:— 
(a) Representatives of the B.S.L. 
(b) People of public reputation. 
(c) People competent in business. 
(d) People in touch with the personal issues involved, 

with the "Trust Organiser" acting as General Sec-
retary. 

The Chairman of the Trust to be appointed by the B.S.L. 
The Housing Trust, using the present S. Laurence Trust 

Proprietary Limited as a holding company for the raising of 
funds and the purchase of property, to establish and adminis-
ter the Estate on behalf of the B.S.L. 
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Finance. 
The present S. Laurence Trust Pty. Ltd. will be the legal 

entity for raising funds and acquiring property. By this 
method the Housing Trust will raise funds by— 

(a) Straight out donations. 
(b) Borrowing long term at "gift" rate of interest. 

In addition, people will be asked to purchase suitable houses, 
and lease under suitable terms to the Trust for the purpose 
of the Trust. 

As a first step the Trust Funds will be built up to £20,000 
to cover the operation of housing for 30 families. 

Further information about this Housing Rehabilitation 
Scheme is available from the Secretary, S. Laurence Housing 
Trust, 71A Brunswick Street, Fitzroy, N.6, Vic. 
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