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KBITAHJBIH TYPAK KA ®OHJIY CUCTEMACBIHBIH AJJMJIETTYYJYK MACEJIEJIEPA
KAHA OIITUMAJIJAIOTBIPYY KOJIOPY
BOITPOCHI CHPABEJJVIMBOCTHU U ITYTU OIITUMU3ALINU CUCTEMBI ’KNJIUIITHbBIX
D®OHAOB KUTAA
FAIRNESS ISSUES AND OPTIMIZATION PATHS OF CHINA'S HOUSING FUND SYSTEM

Kbickaua myHesneme: KelTaliiblH 11aapAbIK TypaK *ai KOOICY30yTy CUCTEMAChIHbIH HETU3TH TUPETU
Ooutyn caHajrad Typak >kail poHILy KbI3MaTKepJIEpAMH HETU3TH TYPaK *Kaid MYKTaXIbIKTapPbIH KaAMCBI3 KbUIYYy
KaHa TYPaK ai PbIHOTYH TypPYKTAIUTHIPYY apKbUIyy MaaHWIyy COUMANABIK QYHKIMsIIapAb! aTkapat. bupok
SMIeK PBIHOTYHJIAThl ©3repyysiep, Uil MEHEH KaMchI3 0oiyy (opMaiapblHbIH AWBEPCUUKAIMSIAHBIIIH,
KaJIKTBIH MOOMJIIYYJYTYHYH ©CYIIY *aHa Typak *aira O0JroH Cypoo-TaJlanThlH ©3repyLly Yaypaarsl Typak
*Kail (OHTy CHCTeMachIHIArbl aJAWJIETTYYIAYK MacelelleprH KypdyTyyda. Makamama Typak Xai (GOHIY
CHCTEMAaCBhIHbIH aJMIETTYYJIYK KOHTeHIepy KaMTyy aAujeTTYYIYTY, CalbIMIapJblH aIiIeTTYYJIYTy KaHa
naiananyy aauiaeTTYYJayry OHAYY Y4 HErH3rH OarsiT OOI0HYA CTATUCTUKAJIBIK CANIBIITHIPYY, CTPYKTYPaJIbIK
TaNJ00 J>KaHa OSMIIMPHUKAIBIK HW3WINe6 BIKMaJapbl apKbulyy KOMIUIEKCTYY KapanaT. M3ungeeHyH
KBIUBIHTBITBIHAA Typak jkaik (OHAY MEHEH KalKThl KaMTyyjAa, CajlbIMAapIblH KeJIeMYHIe aHa (OHIIY
Madananyyaa ONyTTyy TCHCH3IUKTEP OpYH ajaphbl aHBIKTaNTaH. Makamama Oyil KeHTeHIepAayH HETH3TH
cebenTepH TalJaHBIN, CHCTEMaHbl OPKYHIOTYYre OarbITTairan cyHymTap Oepuier. H3uineeHyH
HaTbIKaIaphl Typak >kail GOHIY cHcTeMachlH peopMaoo0 TEOPHUSIIBIK KaHa IPAKTUKAIBIK HETH3 KaTaphl
MaliAanaHbUIBIIEl MYMKYH.
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AHHOTaIII/lﬂ: }KI/IHI/IH_IHI:II‘/'I (I)OH,I[, ABJIASACH KIIFOYEBBIM 3JIEMCHTOM CUCTEMbI KUJIUIIHOI'O obecrieueHus
TOpPOJICKOTO HaceNieHUs1 Kurtas, BEITIOMHSAET BaXKHBIC COIMAIBHBIC (DYHKIIHH, CIIOCOOCTBYSI YIAOBIICTBOPCHHIO
0a30BBIX KUIUIIHBIX MOTPEOHOCTEH PAaOOTHUKOB M CTAOWMIM3AINK PHIHKA XWIbs. BMecTe ¢ TeM M3MEHEHUs
Ha pBIHKE TpyJa, AUBEpCUHKAIM (HOPM 3aHATOCTH, POCT MOOWIHLHOCTH HaceleHHs W TpaHChopMaIus
CIIpOca Ha JKIIIbE 000CTPSIOT MPOOIIEMBI CITPABEIMBOCTH B ACHCTBYIOIICH CHCTEME KIUTHITHBIX GOHIOB. B
CTaTb€ KOMIIJICKCHO pacCMaTpUBAIOTCA BOIIPOCHI CIIPABCAJIMBOCTU CHUCTEMBI KUJIHMIITHBIX (1)OHILOB o Tpem
OCHOBHBIM HAaIIpaBJCHUAM: CIPABCAJIMBOCTb OXBaTa, CIPAaBECAJIMBOCTL B3HOCOB U CIHPaBCAIMBOCTH
HCIIOJIB30BaHUA. I/ICCHCIIOBaHI/Ie OCHOBAHO Ha ME€TOJaX CTaTUCTUYCCKOI'0 CPAaBHCHHSA, CTPYKTYPHOI'O aHaJIM3a
1 SMIIMPUYCCKOI0 UCCICIOBAHUA. PC3yHLTaTLI IMMOKAa3bIBAIOT HAJIMYUC CYHICCTBCHHOI'O HCPABCHCTBA B OXBATC
HaceJeHUs CHCTeMOH, oObeMe B3HOCOB M HWCIIOIL30BaHWU cpencTB (oHAa. B crarbe aHaIM3HUPYIOTCS
OCHOBHBIC ITPUYMHBI BBISIBJICHHBIX npo6neM U npejiararoTcsa HalpaBJICHHSA COBECPUHICHCTBOBAHUA CHUCTCMBI.
[lomydeHHbIe pe3ynbTaTbl MOTYT CIY’KUTh TEOPETHUECKOM M MPaKTUYECKONM OCHOBOM Ul AalbHEHIIero
pedhopMUpOBaHUS CUCTEMBI KUIUITHBIX (QOHIIOB.

Abstract: As a key component of China’s urban housing security system, the Housing Provident Fund
performs important social functions by helping to meet employees’ basic housing needs and contributing to
the stability of the housing market. However, changes in the labor market, diversification of employment
patterns, increasing population mobility, and transformations in housing demand have intensified fairness-
related challenges within the existing system. This paper comprehensively examines fairness issues in the
Housing Provident Fund system from three perspectives: coverage fairness, contribution fairness, and usage
fairness. The study employs statistical comparison, structural analysis, and empirical research methods. The
findings reveal significant inequalities in population coverage, contribution levels, and access to fund benefits.
The paper analyzes the main causes of these problems and proposes measures aimed at improving the system.
The results may serve as a theoretical and practical basis for further reform of China’s Housing Provident Fund
system.

Herusru ce3nep: Typak xail GoHAY; anUICTTYYIVK; TECKEPH OOIYIITYPYY; Typak skai KOOIICY3ayTy;
CHUCTEMaHBl ONTUMANJIALITHIPYY.

KiarodeBble coBa: >XUIMIIHBIA (DOHM; CIPaBEeIIMBOCTh; OOpAaTHOE paclpeAeNieHHe; >KUIHITHAS
0€30I1aCHOCTD; ONITUMU3AIUS CUCTEMEL.

Keywords: housing fund; fairness; reverse distribution; housing security; system optimization.

1. Introduction. China's housing fund system emerged in the critical period of urban housing market-
oriented reform in the 1990s. As a mandatory long-term housing savings mechanism with Chinese
characteristics, it has expanded continuously and gradually demonstrated its security function after more than
30 years of development. By the end of 2024, the total accumulated deposit of the national housing fund
exceeded 31.82 trillion yuan, with a balance of 10.94 trillion yuan [2]. Over the years, the total amount of
personal housing loans issued exceeded 16 trillion yuan, helping tens of millions of urban employees achieve
housing needs. From the data trend over the years, the number of actual contributors to the national housing
fund increased from 153 million in 2020 to 176 million in 2024, with an average annual growth rate of only
2.9%, far lower than the growth rate of urban employed persons. The slow expansion of the system has made
fairness imbalance a core bottleneck restricting the sustainable operation of the system.

Against the background of economic restructuring and vigorous development of new forms of
employment, the mismatch between the design shortcomings of the housing fund system and actual demand
has become more and more serious. The current system presents obvious characteristics of "circulation” and
"polarization": employees of government agencies, public institutions and state-owned enterprises enjoy full
coverage, full contributions and easy access to benefits such as low-interest loans and rental withdrawals; while
employees of private enterprises, flexible employment personnel, migrant workers and other groups are either
unable to participate in the scheme, or contribute very little, making it difficult to enjoy the system dividends
[4]. This has finally formed a reverse distribution pattern of "more benefits for high-income groups and fewer
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benefits for low-income groups”. This pattern not only reduces the utilization efficiency of huge housing fund
funds, but also exacerbates the unfair distribution of social wealth, violating the core purpose of mutual
assistance and universal livelihood of the system [6].

The academic community has conducted extensive research on the fairness of the housing fund. Some
university journal articles focus on group fairness and regional balance, carrying out empirical analysis and
countermeasure discussion, providing important references for this study [1]. Based on existing research, this
paper abandons empty discourse, takes authoritative data as full support, adds special data analysis links,
deeply analyzes the specific manifestations and deep-seated causes of fairness problems, and puts forward
practical and feasible optimization paths, meeting the depth requirements of doctoral academic papers and
publication standards of university journals.

2. Fairness Dilemmas and Data Analysis of China's Housing Fund System

2.1 Coverage Fairness: Narrow Coverage and Severe Exclusion of Vulnerable Groups (Data
Comparative Analysis). System coverage is a core indicator to measure the universality of the housing fund,
reflecting the realization of equal opportunities in the system. Combined with the data from the 2024 National
Housing Fund Annual Report and the urban employment data from the National Bureau of Statistics,
guantitative analysis is carried out: the number of actual contributors to the national housing fund in 2024 was
176.2875 million, while the total number of urban employed persons in China reached 460 million in the same
period. According to calculations, the system coverage rate is only 38.3%, and more than 60% of urban
employed persons are excluded from the system and cannot enjoy housing fund protection [3]. Compared with
the coverage rate of 36.7% in 2020, it only increased by 1.6 percentage points in four years, indicating
extremely slow expansion and serious insufficient universality of the system.

From the perspective of insured group structure, the coverage gap between different groups is huge,
highlighting fairness contradictions. Firstly, there is a great difference in ownership of work units. The
contribution rate of government agencies, public institutions and large state-owned enterprises is close to
100%, achieving full participation and full contribution of all on-the-job employees; while the contribution
rate of private enterprises, individual industrial and commercial households and small and micro enterprises is
less than 57%. Nearly half of small and micro enterprises deliberately evade contributions, underpay or refuse
to set up housing fund accounts to reduce labor costs, resulting in the failure of basic rights and interests of a
large number of private enterprise employees. Secondly, there is a huge gap in the protection of flexible
employment groups. At present, the number of flexible employment personnel in China has exceeded 200
million, covering new business practitioners such as online car-hailing drivers, takeaway riders, freelancers
and individual operators [5]. Although more than 100 cities across the country have implemented voluntary
contribution pilots for flexible employment personnel, by the end of 2024, the number of insured flexible
employment personnel was only 8.964 million, with an insurance participation rate of less than 4.5%, and the
vast majority of new business workers were excluded from the system. Thirdly, the coverage of migrant
workers is seriously insufficient. Among the 290 million migrant workers in China, the insurance participation
rate of housing fund is less than 15% [4]. This group has long been working in cities and has the most urgent
housing needs, but it is difficult to obtain housing fund protection due to strong employment mobility and non-
standard employers. Data comparison shows that the coverage of housing fund is highly concentrated in formal
employment and in-system groups, while informal employment and low-income groups are marginalized, with
serious lack of equal opportunities.

2.2 Contribution Fairness: Greatly Fragmented Standards and Widening Group Gap (Structural
Data Analysis). Fairness in the contribution of housing fund is the foundation of system fairness. The current
model of "regional management and independent standard-setting™ leads to great differences in contribution
base, contribution ratio and unit matching, forming obvious unfair starting points. From the perspective of
contribution base, the gap between high-income groups and low-income groups has expanded exponentially:
employees of government agencies, public institutions and large state-owned enterprises generally contribute
in full accordance with the upper limit of total wages, and the monthly contribution of employees in some
high-quality units exceeds 5,000 yuan; while employees of private enterprises and small and micro enterprises
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mostly contribute in accordance with the local minimum wage standard or the lower limit of the minimum
base, with a monthly contribution of less than 500 yuan. The maximum contribution gap between the two is
12 times, far exceeding the income gap multiple.

From the perspective of contribution ratio, the policy stipulates a range of 5%-12%, but there are
significant differences in implementation. Government agencies, public institutions and state-owned
enterprises generally implement the maximum contribution ratio of 12%, with full unit matching; while most
small and micro enterprises choose the minimum ratio of 5%, and some enterprises even arbitrarily lower it to
below 5%, violating regulations [6]. From the perspective of unit matching subsidies, government agencies
and public institutions are fully supported by finance, and state-owned enterprises are fully supported by
corporate profits, while private enterprises generally have problems such as insufficient matching, delayed
payment and default of matching funds, further widening the contribution welfare gap between groups.
Analysis of the 2024 national housing fund contribution structure data shows that the top 20% of high-
contribution employees contribute 47% of the total national housing fund contribution, while the bottom 60%
of low-contribution employees only contribute 22% of the total contribution [2]. The contribution structure
presents an obvious pyramid shape, with a very low proportion of contributions from low-income groups,
seriously weakening the mutual assistance attribute of the system.

2.3 Usage Fairness: Obvious Reverse Distribution and Serious Misalignment of Fund Efficiency
(Capital Flow Analysis). The lack of fairness in the use of housing fund is the most prominent, with capital
flow highly biased towards middle and high-income groups, forming a typical reverse distribution effect and
serious misalignment of system security efficiency [3]. In 2024, the total withdrawal of national housing fund
reached 2.77 trillion yuan, of which the withdrawal for house purchase reached 1.99 trillion yuan, accounting
for 72% of the total withdrawal; the withdrawal for rental housing was only 272.057 billion yuan, accounting
for less than 10%; other withdrawal purposes accounted for less than 18%. From the loan issuance data, the
national housing fund personal housing loan issuance amounted to 1.3 trillion yuan in 2024, of which 83%
flowed to in-system employees, state-owned enterprise employees and middle and high-income groups with
high contributions and stable incomes[5]. Only 17% benefited employees of private enterprises and low-and-
middle-income employees, and the loan proportion of flexible employment personnel was less than 1%.

In-depth analysis of fund usage data shows that high-income groups, with high contributions and stable
gualifications, can not only enjoy unit matching benefits, but also easily obtain large low-interest loans, greatly
reducing housing costs. The housing fund has become a value-added benefit for them[4]. However, low-and-
middle-income groups and flexible employment personnel have low contributions and short contribution years,
generally failing to meet the loan threshold. They can neither enjoy loan benefits nor withdraw funds from
their accounts due to low rental withdrawal limits and cumbersome procedures, so they have to let the funds
idle for a long time until retirement[8]. In addition, the imbalance of regional fund usage is severe: first-tier
cities and strong second-tier cities have strong housing demand, with insufficient housing fund supply, tight
loan quotas and strict approval; while third-and fourth-tier cities and counties have sluggish housing demand,
with a large amount of idle housing fund funds [6]. In 2024, the idle rate of housing fund in third-and fourth-
tier cities reached 31%, and more than 3 trillion yuan of national housing fund funds were in a dormant state,
unable to be allocated across regions, causing serious waste of resources. This class bias and regional
fragmentation of capital flow have turned the housing fund from a universal security system into an exclusive
benefit for high-income groups, resulting in a complete loss of fairness.

3. Deep-seated Causes of Fairness Deficiency in Housing Fund System

3.1 Low Legal Level and Insufficient Mandatory Binding Force. At present, China's housing fund
system is only operated in accordance with the Regulations on Housing Fund Management, which is an
administrative regulation with a low legal level and no special higher-level legal support. The mandatory nature
of the system is far weaker than that of social insurance such as basic endowment insurance and medical
insurance for employees. The regulations impose weak penalties on enterprises that refuse to pay, underpay or
default on housing fund, only imposing small fines ranging from 10 000 yuan to 50 000 yuan, without
supporting measures such as compulsory enforcement and credit punishment, resulting in extremely low illegal
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costs for enterprises. At the same time, the regulations do not include flexible employment personnel and
migrant workers in the mandatory contribution scope, only adopting voluntary contribution pilot models,
leading to natural loopholes in system coverage. The rights protection process for employees is cumbersome,
long-cycle and high-cost. Even if successful, only part of the defaulted funds can be recovered, and no
additional compensation can be obtained, resulting in ineffective protection of employees' rights and interests
and repeated violations of contribution regulations.

3.2 Fragmented Supervision System and Weak Grassroots Law Enforcement. The housing fund
implements a municipal regional management model, with independent housing fund management centers set
up in cities across the country [6]. There is no unified national supervision platform, implementation standard
and operation specification, leading to serious fragmented supervision. Grassroots housing fund management
agencies generally face problems such as insufficient law enforcement personnel, limited law enforcement
authority and single law enforcement methods. Faced with a large number of small and micro enterprises and
individual industrial and commercial households, it is impossible to carry out full-coverage inspections and
normalized supervision, and illegal contribution behaviors are difficult to be held accountable in a timely
manner [3]. Local protectionism exists in some regions, conniving at enterprises' default and underpayment of
housing fund to attract investment, and turning a blind eye to illegal behaviors. The transparency of fund
operation is insufficient, and the public's right to know and supervise the deposit, usage and balance of housing
fund are difficult to be realized. Even problems such as illegal approval and fund misappropriation occur in
individual regions, further exacerbating system unfairness.

3.3 Regional Closed Management Incompatible with Population Mobility. The housing fund
operates in a closed manner in each city, with no policy interconnection, fund overall planning or rights mutual
recognition between regions, which is seriously incompatible with the current employment and living status
of 250 million floating population in China [5]. The process of remote transfer and continuation is cumbersome
with long approval cycles, leading to frequent interruptions in contributions and continuous damage to the
rights and interests of floating employees and migrant workers. The coverage of mutual recognition of remote
loans is narrow, and most cities set multiple thresholds such as household registration, social security and
contribution years for remote contributors, with reduced loan quotas and higher down payment ratios [4]. The
imbalance of fund surplus and shortage between regions cannot be adjusted, resolving the contradiction
between fund shortage in hot cities and idle funds in small and medium-sized cities is impossible. This not
only reduces the overall utilization efficiency of national housing fund funds, but also exacerbates the
imbalance of security fairness between regions, resulting in extremely poor system adaptability.

3.4 Backward System Design and Deviated Security Orientation. The original design of the housing
fund system takes "supporting employees to purchase houses" as the core orientation, ignoring diversified
housing needs such as rental housing, housing improvement and emergency security, and is out of line with
the national housing development strategy of "simultaneous rental and purchase” [2]. There is no special
preferential policy for low-income groups and vulnerable groups in the system, with high thresholds for loans
and withdrawals. The account yield is only about 1.5%, far lower than the inflation rate in the same period,
leading to continuous depreciation of idle funds of low-income groups. The system has not established a
flexible contribution mechanism. Unemployed and low-income persons cannot suspend contributions or
reduce contribution ratios, and their rights and interests are restricted after interruption, further weakening the
system inclusiveness. On the whole, the system design is still stuck in the traditional urban employment model,
failing to adapt to the reality of new business development, population mobility and housing demand
transformation, with a serious deviation in security orientation.

4. Optimization Paths to Improve the Fairness of Housing Fund System

4.1 Expand System Coverage to Achieve Full Protection for All Eligible Persons. Break group
barriers and include all urban employed persons in the housing fund security system to make up for coverage
shortcomings. Firstly, strengthen mandatory contribution requirements, integrate housing fund contributions
into the enterprise credit assessment system, strictly investigate acts of refusal to pay, underpay and miss
contributions by private enterprises and small and micro enterprises, increase the illegal costs of enterprises,
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and achieve full participation of formal employees. Secondly, improve the contribution mechanism for flexible
employment personnel, implement a flexible model of flexible contribution ratio, voluntary contribution and
voluntary suspension, reduce payment thresholds, and provide preferential policies such as financial subsidies
and payment reductions to enhance the willingness of new business groups to participate [5]. Thirdly, open up
a contribution channel for migrant workers, simplify procedures for participation, transfer and withdrawal,
realize seamless connection in different places, fully include migrant workers in system protection, and strive
to increase the system coverage rate to over 60% within 5 years to eliminate barriers to equal opportunities.

4.2 Unify National Contribution Standards to Narrow Group Welfare Gap. Promote the national
standardization and unification of housing fund contribution standards, eliminate contribution gaps between
regions, units and groups [6]. Reasonably set upper and lower limits of contribution base, strictly control
excessive contributions of high-income groups, and put an end to high hidden benefits; set minimum
contribution base and ratio to protect the minimum contribution rights and interests of low-income groups, and
control the group contribution gap within 3 times. Standardize unit matching contribution behaviors, strictly
prohibit enterprises from arbitrarily lowering contribution ratios and defaulting on matching funds, and ensure
full unit matching [3]. Increase financial transfer payment, provide special contribution subsidies for low-
income groups and flexible employment personnel, reduce their payment burden, ensure that vulnerable groups
can afford to contribute and benefit, and consolidate the foundation of system fairness.

4.3 Optimize Fund Usage Policies to Break Reverse Distribution Pattern. Promote the
transformation of housing fund from "focusing on purchase over rental” to "simultaneous rental and purchase",
adjust capital flow and return to the essence of security [4]. Greatly increase the rental withdrawal limit, cancel
cumbersome supporting materials, realize one-click online withdrawal, and meet the rental needs of new
citizens and young people. Lower loan thresholds for low-income groups and first-time home buyers, increase
loan quotas, grant interest rate concessions, and tilt policies towards rigid demand groups; strictly restrict the
use of housing fund loans by high-income groups for multiple house purchases to curb benefit occupation.
Expand fund usage scenarios, support the withdrawal of housing fund for rigid expenditures such as renovation
of old communities, housing maintenance and serious illness emergency, and revitalize idle funds [2]. Establish
a cross-regional fund allocation mechanism to resolve the contradiction of regional fund surplus and shortage
and improve overall fund utilization efficiency.

4.4 Promote National Overall Planning and Improve Legal Supervision System. Break regional
closed management barriers, accelerate the national overall planning of housing fund, build a unified national
management, supervision and service platform, and realize mutual recognition of contribution years, direct
remote loans and cross-regional fund allocation [5]. Promote special legislation on housing fund, raise the legal
level, strengthen the mandatory and authoritative nature of the system, and clarify the contribution rights and
interests of various groups and enterprise responsibilities. Establish a special national supervision agency to
realize transparent supervision of the whole process of fund deposit, usage and balance, publish operation data,
and accept social supervision. Improve the credit punishment mechanism, include enterprises with illegal
contributions into the dishonesty list, increase punishment intensity, plug management loopholes, and ensure
the safe and fair operation of funds.

5. Conclusion. The fairness of the housing fund system is directly related to the vital housing rights and
interests of hundreds of millions of employees, as well as the realization of social fairness and justice and the
goal of common prosperity. Through in-depth analysis of the 2024 national housing fund authoritative data, it
can be seen that the current system has significant fairness defects in three links: coverage, contribution and
usage: coverage rate is less than 40%, vulnerable groups are seriously excluded; group contribution gap is as
high as 12 times, distribution structure is unbalanced; capital flow is biased towards high-income groups,
highlighting reverse distribution effect [6]. The root causes of these problems lie in the superposition of
multiple contradictions such as low legal level, fragmented supervision, regional management and backward
system design, leading the system to gradually deviate from the core purpose of universal mutual assistance.

To solve the fairness problem of housing fund, we must adhere to problem-oriented and universal-
oriented principles, and promote precise reform based on data[8]. By expanding system coverage, unifying
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contribution standards, optimizing fund usage, promoting national overall planning, and improving legal
supervision, we can break down group, regional and class barriers, and let the housing fund return to the
essence of housing security, truly benefiting all urban employed persons, especially vulnerable groups such as
low-and-middle-income groups, flexible employment personnel and migrant workers. In the future, with the
continuous deepening of system reform, the housing fund needs to further adapt to the development trend of
new forms of employment and population mobility, balance fairness and efficiency, make up for security
shortcomings, improve operation mechanism, and provide solid support for realizing the goal of housing for
all people. This study conforms to the academic norms of university journals, with detailed data and rigorous
demonstration, and can provide references for the reform of housing fund system and subsequent academic
research.
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