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Audit Committee’s review

The Audit Committee is a statutory body answerable directly to the City Council and its purpose is to 
provide the City Council with information about the realisation of the targets set in the city strategy 
and budget as well as about whether the city’s operations are organised in a manner that is profita-
ble and appropriate. The Committee reports its observations to the City Council in the annually com-
piled assessment report.

The Audit Committee’s assessment report presents observations and recommendations which the 
City Council, City Board, other bodies, central administration and divisions can utilise in the develop-
ment of the city’s operations. Later in the year, the City Board shall tell the City Council which meas-
ures have been taken on the basis of the recommendations. The 2021 assessment report highlighted 
the following observations: 

 ◼ Based on the joint assessment of the Helsinki Metropolitan Area cities and HUS, the discharging 
of elderly patients from emergency care still requires development. 

 ◼ Home care has only achieved some of the targets set in the city strategy and Helsinki’s senior 
citizens programme (Stadin ikäohjelma).

 ◼ The prolonged COVID-19 pandemic has increased learning disabilities in secondary school 
pupils and decreased the opportunities vocational education students have in regards to 
on-the-job learning. 

 ◼ At Heka, residents do not have authority in all the matters required by the Act on Joint Manage-
ment of Rental Buildings. 

 ◼ Despite the pandemic, the city’s financial situation remains good. 

You can learn more about the Audit Committee’s observations by 
reading through this assessment report and on the arviointikerto-
mus.fi website. They both provide municipality residents and other 
people interested in the operations of Helsinki with information 
about how well the city has, according to the Audit Committee’s 
observations, succeeded in its duties. The assessment observations 
will also be published in Swedish and English later in the spring.

The Audit Committee’s 2021 assessment report is the Committee’s first report in the 2021–2025 
council term. The City Council approved the city strategy concerning its term in autumn 2021, which 
means that it was not possible to take it into account during the preparations for the assessments 
included in this assessment report. Since 2022, the focus has been on assessing the realisation of 
the valid city strategy, and during the term the Audit Committee’s observations will target all areas of 
the city strategy.

A thank you to all those who contributed to the preparations for the 2021 assessments and those 
who proposed subjects of assessment during the preparations for the 2022 assessment plan. We 
hope you enjoy reading the assessment report! 

With best regards,  
City of Helsinki Audit Committee 

You can read more about the 
assessment report and its 
background memoranda at 
www.arviointikertomus.fi/en
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Abstract
It is the duty of the Audit Committee to assess, whether the operations and  
financial targets set by the City Council have been achieved in the municipality 
and municipal Group and whether the operations have been organised in a  
profitable and appropriate manner. Below is a selection of the results of the 
assessments concerning 2021.

Shortage of labour puts a strain on the 
home care personnel.

Home care has only achieved some of the tar-
gets set in the city strategy and Helsinki’s sen-
ior citizens programme (Stadin ikäohjelma). 
For example, the targets set for the occupa-
tional well-being of personnel have not been 
achieved. This is mainly due to the shortage of 
labour that creates stress for the nurses who 
are working. The pandemic has also impacted 
negatively the conditions for achieving the 
targets. Home care does not fully meet the 
requirements the Act on care services for 
the elderly has concerning equality, because 
those included in the Swedish-language ser-
vice do not always get service in Swedish. 
Regional equality is achieved within the mean-
ing of the Act on care services for the elderly, 
even though there are regional differences 
between home care units. The audit commit-
tee recommended several measures for the 
purpose of developing home care.

The discharging of elderly patients from 
emergency care still requires development.

The municipalities and HUS have promoted the objective 
of managing a larger portion of elderly citizens’ emer-
gency cases in institutional care, service housing and 
home care instead of emergency services. The Audit 
Committees’ joint assessment noted that the practices 
of Helsinki differ from those of Espoo and Vantaa. The 
mobile nurse service (Liiho) has only been in use in Hel-
sinki for a short time, and the rate at which it is used 
is very low when compared to Espoo’s mobile hospital 
LiiSa. In Espoo and Vantaa, a mobile nurse is available 
24/7. This is not the case in Helsinki, and Liiho cannot 
be alerted without a consultation. Unlike its neighbour-
ing cities, Helsinki deems the development of the dis-
charging processes to be the responsibility of HUS. The 
Audit Committee’s opinion is that cooperation with HUS 
should be increased.

During the pandemic, secondary school pupils’ issues have 
increased. In vocational education, the pandemic decreased the 
opportunities for on-the-job learning.

The Education Division has taken several measures to remedy the loss of learning 
affecting secondary school pupils. However, there is no reliable, comparable and 
concrete data available concerning the loss of learning and the effects of the meas-
ures. Based on the school health survey implemented by THL, problems with school 
and studies have increased in 2021 in comparison to previous years. Loss of learn-
ing has now been joined by loss of well-being. The assessments concerning Hel-
sinki Vocational College and Adult Institute noted that the student counselling in 
vocational education still needs improving. However, according to the survey of the 
personnel, things such as student counselling, workplace guidance and guidance 
related to well-being have not been adequately available. During the pandemic, stu-
dents have not been able to complete learn-on-the job study periods as normal.
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The statutory requirement for the number of 
social workers in relation to the number of cus-
tomers has been achieved in open child welfare.

Especially after the pandemic, children’s and families’ 
issues and need for support have increased. Even though 
the statutory requirement for the number of employees 
in child welfare is met, the services have not managed to 
employ enough social workers in relation to the needs of 
the families. Open welfare has for a long time had a defi-
cit of ten employees, because several recruitments have 
resulted in zero applications. The Audit Committee rec-
ommended for further development services that take 
families’ needs into consideration in a comprehensive and 
timely manner.

Mental health rehabilitees are  
subjected to unreasonably long  
waiting times when waiting for  
appropriate housing.

The prioritised groups receive a place in hous-
ing services that is suitable for their needs 
within 1–3 months of the Social Services and 
Health Care Division deciding on the place-
ment. The prioritised groups are the custom-
ers of children welfare and after-care, those 
in emergency accommodation and the home-
less. Patients from HUS hospitals are placed in 
housing services the fastest since the city has 
to pay HUS a daily transfer delay fee for waiting 
times exceeding 14 days. For other groups, the 
waiting time is 1.5–2 years. The times are only 
estimates as the waiting times are not com-
plied into statistics. For people who are on a 
waiting list but not in HUS hospitals, there is no 
set target time period during which the per-
son should be able to access housing services. 
Long waiting times cause both financial and 
human costs.

The tenant democracy of Heka deviates from the 
Act on Joint Management of Rental Buildings.

At Heka, residents do not have authority in all the matters required 
by the Act on Joint Management of Rental Buildings. On the other 
hand, Heka’s tenant democracy has elements not required by the 
legislation. The activists for residents’ rights are unsatisfied with 
the actual influencing opportunities the residents have. The reform 
of the Act on Joint Management of Rental Buildings is underway. 
During the amendment to the legislation, it must be ensured that 
the tenant democracy rule at Heka and its application in practice 
are pursuant to the legislation in every aspect.

The pandemic impacted the economy and the  
realisation of the operations targets.

The city’s economy has remained good, thanks to things such as the pan-
demic subsidies granted by the state, but recovering from the pandemic 
will continue to create costs. The negative impact of the pandemic can be 
seen in the achievement of the objectives of the Education Division and the 
Social Services and Health Care Division. 

Biodiversity has increased in the city’s forests, even though 
it has not been the key target for forest management.

The city has systematically conserved and increased biodiversity in the for-
ests and wooded areas. However, the promotion of biodiversity has not been 
the key target for forest management because the nature management 
instruction from 2011 is based on pluralism. In addition to biodiversity, nature 
management pays attention things such as residents’ wishes and the values 
related to the landscape. Since 2017, city strategies have stated that the sys-
tematic increasing of biodiversity is the key target for forest management. 
Therefore, the instruction for nature management should be updated to cor-
respond to the emphasis selected by the City Council. There is not enough 
indicator data available concerning the impacts of nature management.
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Audit Committee

The Audit Committee is a statutory body answerable 
directly to the City Council and its purpose is to ensure 
that the City of Helsinki’s and City Group’s administra-
tion and finances are assessed and that the targets, 
profitability and suitability are assessed pursuant to 
the Local Government Act. The Committee prepares 
the matters related to the assessment of administra-
tion and finances on which the City Council decides 
and supervises that the obligation to declare pri-
vate interests defined in the Local Government Act is 
observed.  

On 2 August 2021, the City Committee appointed the 
Audit Committee for the term of 2021–2025. The Com-
mittee has nine members and each of them have a 
personal deputy. The Committee’s assessments are 
prepared in two commissions whose compositions 
are presented on the next page. The distribution of the 
areas of responsibility between the commissions is 
attached to the assessment report.

In 2021, Audit Director Timo Terävä acted as the Audit 
Department’s head and the rapporteur for the Audit 
Committee. Assessment Manager Minna Tiili was 
responsible for the assessment operations, Audit Man-
ager Arto Ahlqvist for the auditing operations, and 
Controller Vilma Lamminpää for the declaration of pri-
vate interests. 

The meetings of the committee and commissions were 
held mainly through remote connections, in accord-
ance with the city’s instructions. After the Commit-
tee had started its term, its members were provided 
with statutory orientation in relation to their duties. On 
11 November 2021, the Audit Committee participated 
in the joint seminar of the Helsinki Metropolitan Area 
audit committees in Espoo and on 17–18 November 
2021 in the training event for audit committees of large 
cities in Tampere. Both events could also be attended 
via remote connections.

The Audit Committee’s secretaries were Senior Prof-
itability Auditor Liisa Kähkönen and Controller Vilma 
Lamminpää. Minna Tiili and Liisa Kähkönen were 
responsible for coordinating the assessment work of 
the 2nd commission of the Audit Committee. Senior 
Profitability Auditor Petri Jäske was responsible for 
coordinating the assessment work of the 1st commis-
sion of the Audit Committee.

Audit Committee’s duties and  
composition

Assessment operations

Every year, the Audit Committee assesses whether the 
operations and finance targets set by the City Council 
have been achieved in the municipality and municipal 
Group and whether the operations have been organ-
ised in a profitable and appropriate manner. Observa-
tions and recommendations related to the assessment 
are presented in this assessment report. The back-
ground memoranda of the assessment report are pub-
licly available at www.arviointikertomus.fi/en. Before 
the City Council process the assessment report, the 
Audit Committee asks the City Board and other bod-
ies for the necessary statements and notifies the City 
Council of them. Later in the year, the City Board must 
give the City Council an account of which measures 
the persons responsible for the operations and those 
accountable have taken due to the assessment report.

The 2021 assessment was prepared as a result of 
the cooperation between the Audit Department and 
the Audit Committee of the 2017–2021 term, and the 
Committee accepted it on 11 May 2021. As the council 
term changed, the Audit Committee for the 2021–2025 
term, which began its operations in August, accepted 
the updated assessment plan on 31 August 2021. The 
preparations for the plan took into account the sub-
jects for assessment that the councillors, council fac-
tions and city management proposed and the pro-
posals the municipality residents and city employees 
had submitted through the Kerro kantasi service. The 
assessment subjects pursuant to the Audit Commit-
tee’s operations plan emphasised themes derived 
from the city strategy.

The practical assessment work took place in the Audit 
Committee’s commissions which in their meetings 
examined the assessments’ implementation plans, 
assessment memoranda and the drafts of the assess-
ment report. The commissions made a total of six 
assessment visits to the central administration, divi-
sions and Group community.

Helsinki acts as the responsible party in the Hel-
sinki Metropolitan Area’s audit committees’ joint 
2021 assessment that examined how elderly patients’ 
emergencies are managed. The assessment was par-
ticipated by the external audit functions of Helsinki, 
Espoo, Kauniainen, Vantaa and HUS.

The Audit Department assisted the Audit Committee 
and its two commissions in the planned assessment. 
The Audit Department’s assessment work followed the 
assessment handbook drafted at the Department.
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Composition of the Audit 
Committee

Auditing operations

Monitoring of the declarations of 
private interests

Processing the 2020 assessment report

The auditor for the City of Helsinki’s financial periods 
of 2019–2022 is KPMG Oy Ab. JHT, KHT Jorma Nurk-
kala, who acted as the principal responsible auditor, 
gave the Committee three reports on the 2021 audit 
and presented the observations made during the 
auditing in the Committee’s meetings. The audit report 
and the public summary report on the 2021 audit will 
be discussed by the City Council in June 2022.

Elected officials and office-holders appointed accord-
ing to the Local Government Act are obligated to pub-
licly declare their private interests. It is the duty of 
the Audit Committee to supervise that the obligation 
to declare private interests is observed and to notify 

The City Council processed the 2020 assessment 
report and the statements requested for it on 23 June 
2021. On 8 December 2021, the City Council recorded 
the City Board’s account of the actions implemented 
due to the assessment report. The Audit Committee 
shall in its 2022 assessment report monitor the reali-
sation of the recommendations it presented in 2020.

Vice Chair Dani Niskanen  
Deputy Leila Kaleva

Iida Haglund  
Deputy Juha Christensen

Jussi Junni  
Deputy Virve Magdaleno

Terhi Peltokorpi  
Deputy Jukka Ihanus

Chair Nuutti Hyttinen   
Deputy Marika Sorja

Nita Austero   
Deputy Pertti Hyvärinen

Sandra Hagman   
Deputy Jani Valpio

Mikael Jungner  
Deputy Kimmo Niemelä

Petrus Pennanen  
Deputy Antonia Bäckman

1st commission 2nd commission

the City Council of the declarations. In 2021, the Audit 
Committee recorded the private interests declared 
by elected officials and office-holders in its meetings 
on 1 June and 16 November 2021. The declarations 
were discussed by the Coty Council on 23 June and 8 
December 2021. The Audit Department assisted the 
Audit Committee in the supervising of the declarations 
of private interests.
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Assessing the effectiveness 
of recommendations
Figure 1. Implementation of actions on the basis of the recommendations the Audit Committee  
gave in 2017–2019

Figure 2. Effects of actions pursuant to the recommendations the Audit Committee  
gave in 2017–2019

All actions pursuant to the recommendations were not implemented
Some of the actions pursuant to the recommendations were implemented
No actions pursuant to the recommendations were implemented
The material available does not enable the assessment of the actions

The effects have been positive
The effects cannot yet be seen
There could be no effects as no actions pursuant to the recommendations were implemented
The material available does not enable the assessment of the effects
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The readability of the figures has been improved by rounding off the percentages. Which is why the total sum is not always 100.

10 — City of Helsinki



Table 1. Summary of the realisation of the 2019 assessment report’s recommendations by assessment subject*

Assessment phase Actions Impact

Assessing the effectiveness of recommendations (ownership steer-
ing, Group instructions)

Assessing the binding targets of operations

Economy

Realisation of the budget targets of the budget and strategy

Strategy and management
City Executive Office’s, Mayor’s and Deputy Mayors’ steering over the 
Divisions

Effects of enhanced use of space

Owner policy
Ownership steering of physical activity and culture services and man-
agement of the whole

Prevention of inequality and social exclusion

Realising the targets for early childhood education

Education Division and the integration of families with children

Implementation of accessibility

Digitalisation and electronic services

Quality of digital services

Electronic health care services

Implementation of digitalisation in basic education

Health and well-being from services

Quality control of the 24/7 care for the elderly

Availability and success of oral health care

Cooperation and multi-professionalism in family centres

Land use, living and traffic

Implementation of large-scale traffic projects

Management of street construction sites’ nuisances

* The result has been calculated by rating the assessments concerning individual recommendations (●=5; ●=3 and ●=1) 
and calculating the averages. The result (the average of 4) is presented as a figure . 

Will be realised in full: all measures pursuant to the recommendations have been taken or the effects 
have been positive
Will be realised partially: some of the measures pursuant to the recommendations have been taken or 
the effects cannot yet be seen
Will not be realised: measures pursuant to the recommendations have not been taken

The material available does not enable the assessment of the effects
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Assessing the effectiveness of recommenda-
tions the Audit Committee gave in 2019

?
!

Have actions pursuant to the recommen-
dations presented in the 2019 assessment 
report been taken?

For 92 per cent of the recommendations 
of the 2019 assessment report, measures 
have been taken.

The main focus of the assessment:

What kinds of effects have the recommendations  
presented by the Audit Committee had?

1. Which measures pursuant to the recommenda-
tions presented in the Audit Committee’s 2019 
assessment report have the central administration 
and divisions taken?

2. Which effects have the measures pursuant to the 
recommendations had?

Related questions:

The 2019 assessment report examined 17 different 
assessment topics and presented 58 recommenda-
tions. The effectiveness of the recommendations was 
assessed by examining the statements given in the 
assessment report and the account the City Board 
gave to the City Council in December 2020, and by 
sending an email enquiry to the management of the rel-
evant service entity or some other party responsible 
for the matter. The implementation of actions and their 
effectiveness were assessed on a four-level scale (fig-
ures 1 and 2). Table 1 shows a summary of the realisa-
tion of the recommendations by assessment subject.

The actions pursuant to the  
recommendations have largely been  
implemented
For 92 per cent of the recommendations of the 2019 
assessment report, measures have been taken. Figure 
1 shows a summary of the assessment’s results con-
cerning the implementation of actions. For compari-
son’s sake, the realisation of the previous years’ rec-
ommendations, given in 2017 and 2018, is also shown. 
In 2019, recommendations for which no measures have 
been taken accounted for nine per cent (five recom-
mendations) of the whole. There were more recom-
mendations like this than before, but the share of fully 
realised recommendations was also higher than in pre-
vious years.

For example, recommendations related to accessibility 
and digital services have been implemented well. Effort 
has been made to develop accessibility (including 
the related responsibility, reporting, and utilisation of 
experts by experience) in accordance with the recom-
mendations. In the implementation of large-scale traf-
fic projects and management of street construction 
sites’ nuisances, some measures have been promoted. 

The recommendations have been observed in things 
such as promotion of the digitalisation targets for 
basic education. Electronic health services have been 
developed to be more accessible so that, for instance, 
the electronic Maisa service meets the accessibility 
requirements of the Act on the Provision of Digital Ser-
vices, which means that it takes the users’ possible 
disabilities and limitations into account. The traditional 
contact channels of health care have also been kept. 
The measures of the development plan for immigrants’ 
education have been advanced. Positive development 
was also detected in the access to Swedish-language 
early childhood education, increased regular dialogue 
with the Elderly Citizens’ Council, self-monitoring of 
the quality of the 24-hour care for the elderly, and the 
immigration work of family centres.

Actions pursuant to five recommendations 
were not implemented
The following Audit Committee recommendations had 
not been realised by the follow-up time in December 
2021:

 ◼ For better clarity in ownership steering, it would be 
better if the mayors, office-holders and City Coun-
cil members or members of the Council’s Group 
Division were to refrain from acting in the manage-
ment of the subsidiaries.

 ◼ The City Executive Office must prepare the updat-
ing of the Group instruction so that it takes into 
account the increasingly strict regulation concern-
ing disqualification.

 ◼ The City Board must assess the appropriateness 
of the duties determined in the administrative reg-
ulation for the Head of Office.

 ◼ The basic education under the Education Division 
must increase the parent-child homework model 
that improves the immigrant parents’ opportuni-
ties of supporting the pupil in their school work at 
home and in their native language.
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 ◼ The Helsinki Vocational College and Adult Institute 
of the Education Division must in its annual opera-
tions plan specify the location-specific targets for 
competence development for different personnel 
groups and the change in the working culture.

The Audit Committee disagrees with the City Board 
and the City Executive Office’s Group Steering Unit on 
the impact the regulation concerning disqualification 
has on the implementation of ownership steering. The 
City Board does not deem it problematic that a person 
belonging to the Group management also acts in the 
Board of a subsidiary. The City Executive Office has not 
considered it necessary to update the Group instruc-
tion so that it would take into account the increas-
ingly strict regulation concerning disqualification. The 
recommendations were originally given in the 2017 
assessment report.

The appropriateness of the duties determined for the 
Head of Office has not yet been assessed. The City 
Board’s statement concerning the assessment report 
on 25 May 2020 states that it would be logical to per-
form the assessment at the end of the council term, 
at the earliest. However, the change of council term 
deviated from the norm, due to the COVID-19 pan-
demic. The cooperation between the new City Council, 
City Board, Mayor and Head of Office is still evolving. 
According to the Head of Office’s estimate, the Head 
of Office’s job description can be reviewed in 2023, for 
example, which is the next time when the temporary 
office is being covered.

Two of the actions pursuant to the development plan 
for immigrants’ education were not implemented. The 
parent-child homework model of basic education has 
not been implemented more widely due to the pan-
demic. The targets for competence development were 
not specified in the annual operations plan. At the Hel-
sinki Vocational College and Adult Institute, the per-
sonnel’s competence is developed according to the 
selected focus points in the Pedabooster training ses-
sions, two times a year on all campuses. The plan for 
developing personal competence and a team’s com-
petence is drafted as part of the performance discus-
sions. The training sessions have covered language 
awareness, identification and addressing of racism 
and the process of recognising and acknowledging 
competence.

Over half of the recommendations have 
resulted in positive effects
At the time of the assessment, the positive effects 
of the actions implemented on the basis of the 2019 
assessment report’s recommendations could be seen 
in 53 per cent of the recommendations, which is higher 
than in the years previous (figure 2). In 36 per cent of 
the recommendations, the effects of the actions could 
no yet be seen. There could be no effects in cases 

wherein measures pursuant to the recommendation 
had not been taken (9 per cent).

The 2019 assessment report gave a recommendation 
whose effects could not yet be assessed. In relation to 
the assessment of the economy, it was recommended 
that the City Board must prepare for increasing 
expenses and decreasing tax revenue due to the state 
of emergency caused by the pandemic. The city strived 
to prepare for the unusual circumstances caused by 
the pandemic through its own actions and representa-
tion of interests in relation to the state. According to 
the City Executive Office, the pandemic’s direct finan-
cial impacts on the operating margin were in 2021 min-
imal, thanks to the pandemic compensation and state 
subsidies. Assessing the impacts is difficult, because 
the situation is still ongoing and will create a need to 
increase expenditure on the long term.

Resolving the issues in accessing oral 
health care has begun 
When the access to oral health care was assessed 
in 2019, its issues were related to booking appoint-
ments, accessing treatment and the variation in qual-
ity between dental clinics. Additionally, an information 
system error produced unreliable information about 
the access to treatment. In 2019, the Audit Commit-
tee recommended that the investigation of the reasons 
for the issues in booking appointments for non-ur-
gent care and the availability of treatment should con-
tinue and the actions based on the investigation should 
be implemented. The Committee also recommended 
ensuring that the information about patients’ access 
to treatment is reliable and appropriate, and that oral 
health care must continue investigating the reasons for 
the variation in quality between dental clinics and then 
implement actions to remedy the variation.

Oral health care has implemented a large number 
of actions pursuant to the recommendations, but at 
the same time, the increase in demand for treatment, 
which was caused by the pandemic, makes it difficult 
to assess what kind of an impact the measures have 
had on things such as accessing treatment or booking 
appointments. Customers’ opportunities for success-
fully contacting the booking service have improved, 
thanks to the Maisa customer portal, and the concen-
trated effort in autumn 2021 resulted in the call-back 
queue being processed. Whether the successful con-
nection to the appointment booking service stays per-
manently improved remains to be seen. 

Accessing oral health care is still difficult, which is 
likely due to the pandemic-induced temporary run-
down of oral health care and the backlog in treatment 
caused by it. It is difficult to deduce anything from the 
effect the measures have had on the access to treat-
ment, since the T3 value has not, according to the con-
clusion drawn in the assessment, reflected in a realis-
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tic manner the times for accessing treatment during 
the pandemic. Based on the Social Services and Health 
Care Division’s information from oral health care (fig-
ure 3), the rate of successful contacts with the booking 
service improved in late 2021.

The introduction of the customer and patient informa-
tion system Apotti in April 2021 has not yet solved the 
reliability issue of the statistics related to accessing 
treatment, because the information system’s so-called 
guaranteed treatment queue still has customers 
who already have received either a service or service 
voucher. This means that the development of Apotti’s 
reporting features is still underway.

The development of quality has invested in raising the 
risk awareness of all personnel. With means such as 
participation in the Nordic peer development, Hel-
sinki’s oral health care has succeeded in remedying 
the variations in quality between different clinics and 
professionals. 

Conclusions

92 per cent of the recommendations the Audit Com-
mittee presented in the 2019 assessment report were 
such that divisions have taken measures that are 
either partially or entirely pursuant to the recommen-
dations. There were more recommendations whose 

The Audit Committee states that
access to treatment in the oral health care under 
the Social Services and Health Care Division 

 ▶ must be improved.

Figure 3.  The percentage for answering the call-back requests, i.e. the portion of cases that have been 
processed on the arrival date

actions have been implemented than before. On the 
other hand, the number of recommendations whose 
actions were not implemented also increased. These 
accounted for nine percent of the whole (five recom-
mendations). Positive effects were identified in over 
half of the recommendations, which is more than in the 
year before.

In accordance with the Audit Committee’s recommen-
dations, resolving the issues in accessing oral health 
care has begun. Even though customers’ opportunities 
for successfully contacting the booking service have 
improved, thanks to the Maisa customer portal, and 
the concentrated effort in autumn 2021 resulted in the 
call-back queue being processed, booking an appoint-
ment in oral health care is still difficult and there are 
issues in the access to treatment. This is likely due 
to the pandemic-induced temporary rundown of oral 
health care and the backlog in treatment caused by it.
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Assessing the binding targets 
of operations 2021

The targets’ realisation rate was lower  
than in the previous year

The 2021 budget included a total of 35 binding opera-
tion objectives set for the divisions, municipal enter-
prises and departments, and they were approved by 
the City Council. According to the Audit Committee’s 
assessment, 18 targets or 51 per cent of them were 
achieved. The achievement rate was a little weaker 
than in the year previous (56 per cent). 

Correspondingly, 18 targets were classified as 
achieved in the financial statements. According to the 
financial statements, 17 targets were not achieved, 
but according to the Audit Committee’s assessment, 
the number was 15.  The difference between the Audit 
Committee’s assessment and the financial statements 
was caused by the fact that according to the Audit 
Committee’s assessment, the achievement of two tar-
gets could not be commented on. The Rescue Depart-
ment had the target of promoting the personnel’s abil-
ity to work, but the target’s two indicators were not 
set target levels, which is why the achievement of the 
target could not be commented on. In turn, the Social 
Services and Health Care Division had the target of 
improving the customer experience and satisfaction, 
but the devices measuring customer experience were, 
due to the pandemic, not used for a part of the year 
and, therefore, the achievement of the target could 
not be assessed. Both of these targets have been 
examined by the City Council as unachieved, which is 
justified.

There were a total of 65 indicators depicting the 
achievement of the objectives. 55 per cent of them 
were achieved (figure 4). According to the Audit Com-
mittee’s assessment, the realisation of four indicators 
could not be assessed because the budget had not set 
a target level for these indicators. Three of the indi-
cators were related to the targets mentioned above. 
The fourth indicator whose realisation could not be 
assessed was part of a Social Service and Health Care 
Division target that had a total of four indicators. 

The assessments concerning the realisation of the 
targets and indicators are based on the information 
the divisions and enterprises delivered for the finan-
cial statements, the documentation descriptions of 
the binding targets, and the accounts presented to the 
Council concerning the unachieved binding operation 

The achievement of targets of Central Ad-
ministration and the Culture and Leisure  
Division was the most successful
According to the compliance instructions of the 
budget, a binding target is classified as achieved if all 
of its indicators determined in the budget are realised. 
If even one indicator is left unrealised, it means that 
the target will not be achieved. The divisions’ targets 
have a varying number of indicators. If a target has 
been set many indicators and even one of them is left 
unrealised, the target will be left unachieved. 

Figure 5 shows that the achievement of the targets of 
Central Administration and the Culture and Leisure 
Division was the most successful. Central Administra-
tion includes the City Executive Office, Audit Commit-
tee and Central Administration’s enterprises. A little 
over two thirds of the Central Administration’s targets 
were achieved. 

The City Executive Office had five targets and three 
of them were achieved. Seven of the eleven indicators 
were realised. Those left unrealised were related to the 
delayed information system procurements and pro-
jects: the introduction project for the salary system 
(Sarastia), the procurement of the HR system, and the 
centralisation of the telecommunications network’s 
local and remote services. According to the informa-
tion obtained from the City Executive Office, the three-
month delay of the introduction of the Sarastia system 
cost Helsinki about EUR 2.2. million. The competitive 
tendering for the procurement of the overall HR sys-
tem had to be delayed because the city’s own key per-
sons were tied up with the introduction of the salary 
system. The city’s telecommunications network could 
not be developed as a whole because during the pro-
curement of the control and monitoring service, the 
requirement determinations and contract negotiations 
were delayed. The centralised provision of local and 
remote support services was delayed for the Social 
Service and Health Care Division and the Education 
Division.

Both the service centre enterprise and the Audit Com-
mittee had one binding target, which had one indicator 
that was achieved. The construction service enterprise 

targets. The divisions and enterprises were requested 
for further information when necessary.
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Figure 6.  Achievement of subsidiaries’ targets in 2021, targets to be reported to the City Council
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Figure 4.  The realisation of divisions’, enterprises’ and departments’ indicators for binding 
targets in 2021
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Figure 5.  Achievement of binding targets by division in 2021, piece(s)
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(Stara) had three targets, and each of them had one 
indicator, which were all achieved. The financial man-
agement service enterprise (Talpa) had two binding 
operation targets and both of them had one indicator. 
Of them, the indicator related to customer satisfac-
tion was left unrealised. The occupational health enter-
prise’s only target and indicator was related to the cus-
tomer experience and it did not improve as intended. 

Both of the Education Division’s two binding targets 
were left unachieved. There were ten target indicators 
and four of them were realised. 

Those left unrealised were setting learning targets 
for basic education, attending the Opintokamu course 
in general upper secondary education, and partici-
pating in study visits. Vocational education could not 
implement learning in workplaces in accordance with 
the targets and the rate of negative interruptions 
increased. Liberal adult education did not achieve the 
intended number of course participants. The pandemic 
affected the realisation of the indicators considerably.

One of the Urban Environment Division’s four binding 
targets was achieved. There were ten indicators and 
three of them were realised. The indicators left unreal-
ised were the ones related to granting building permis-
sions, housing construction, replacing heating systems 
with heat pump technology, and lowering the E value 
of reconstruction. The indicators related to customer 
experience were also left unrealised. 

The Urban Environment Division also includes the Res-
cue Department and the traffic enterprise (HKL). Three 
of the Rescue Department’s six binding targets were 
achieved and four of the seven indicators were real-
ised. The indicators left unrealised were related to the 
delay in reaching emergency care and exceeding the 
performance budget. According to the financial state-
ments, one of the two indicators related to personnel’s 
ability to work was left unrealised because its realisa-
tion could not be verified. According to the Audit Com-
mittee’s assessment, neither of the realisations can be 
assessed, since the budget did not set a target level for 
the indicators. In the budget, the indicators were in the 
form of “Absences due to illness and the VATU meth-
ods will be realised”. The target levels were only deter-
mined in the documentation description of the binding 
targets. In the year previous, the Audit Committee had 
remarked on the lack of indicators’ target levels, which 
is why the Rescue Department’s 2022 budget has set 
target levels for all indicators. 

One of HKL’s three targets was left unachieved. It 
was the one related to customer satisfaction. On the 
other hand, the targets related to the financial period’s 
result and the reliability of traffic were achieved. 

Two of the Culture and Leisure Division’s three binding 
targets were achieved. By the end of the council term, 
a service strategy had not yet been drafted for all ser-

The introduction of Apotti made monitoring 
the targets of Social Services and Health 
Care Division difficult
Social Services and Health Care Division had four tar-
gets, one of which was achieved. The targets had 11 
indicators, of which six were realised, three were left 
unrealised and two could not be assessed, according 
to the Audit Committee. One of the indicators declared 
as unachieved in the Division’s financial statements 
was the three-part indicator related to the access 
to non-urgent care at health centres. However, the 
budget had not set target levels for the indicator’s 
parts and, therefore, the Audit Committee stated that 
the achievement of the indicator could not be com-
mented on. The target levels were determined in the 
documentation description the Division delivered for 
the financial statements and the levels are as follows: 
75 per cent of non-urgent care is implemented dur-
ing first contact, 80 per cent of urgent care is imple-
mented within 10 days and 70 per cent of non-urgent 
care is implemented within 10 days. In cases of bind-
ing targets set by the City Council, the indicators’ tar-
get levels must be known when the Council decides on 
the budget. From the budget approved by the Council, 
one could draw the incorrect conclusion that the tar-
get was to always implement non-urgent care within 10 
days and urgent care on the same or following day. 

The other indicator marked as unrealised in the finan-
cial statements was related to improving the cus-
tomer experience at health centres and in psychiatric 
and substance abuse services. However, measuring 
customer feedback was not possible in a comparable 
way, which is why, according to the Audit Committee’s 
assessment, the realisation of the indicator and the 
corresponding target cannot be assessed.

In 2021, the monitoring of the indicators and targets 
for the Social Services and Health Care Division was 
impacted by the continuing pandemic and the intro-
duction of the customer and patient information sys-
tem Apotti. Due to the pandemic, some of the opera-
tions were closed or operated in a reduced capacity, 
and personnel had been transferred to epidemio-
logic duties, COVID-19 units or operations, which is 
why things such as the indicator related to oral health 
care were not realised. Apotti was introduced in 
three stages, and the determination and development 
work for the terminology, codes and work processes 
related to it is still underway. The introduction of Apotti 
affected the monitoring of several indicators.

vice entities. This target was moved from 2020 to 2021. 
The target was achieved by the end of 2021, but not 
at the time set as the target level i.e. by the end of the 
council term.

The City Council has processed and accepted the tar-
gets’ deviations in its meetings on 2 March and 16 
March 2022.
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The account the Social Services and Health Care 
Division gave to the City Council on 27 January 2022 
states: ‘Due to the introduction of Apotti, some indica-
tors are not comparable with the information collected 
from the previous database, due to the change in the 
determination of recording practices and data collec-
tion. The product process of Apotti deviates from both 
national processes and classification and those used 
in the division. In Apotti, the product processing and 
reporting are based on workflow, and the classifica-
tions Apotti uses are not mutually exclusive. Therefore, 
the service information of 2021 cannot be reported 
in the old manner and the information obtained is not 
comparable’. 

According to the further account given by the division, 
the introduction of Apotti at least doubled the work 
related to compiling the end-of-the-year reports, and 
the work was slowed down even more by the shortage 
of resources. The introduction of Apotti has weakened 
the reliability of the monitoring because for now, the 
reporting remains incomplete. Some pieces of infor-
mation cannot be obtained, and even the information 
obtained deviates, sometimes significantly, from the 
information obtained from the old systems. The devi-
ations and their cause are being investigated, but the 
work is slow and Apotti’s resources for developing the 
reporting are meagre. The division has a limited oppor-
tunity to verify, assess and correct the information. 

Furthermore, in the home care assessment the Audit 
Committee drafted in 2021, attention was paid to how 
several indicators monitored by the management of 
the Social Services and Health Care Division com-
pletely lacked information from the time after Apotti 
was introduced. According to the Social Services and 
Health Care Division, that is partly due to the fact 
that the attempts to integrate the information pro-
duced by Apotti with the management’s monitoring 
have been unsuccessful, since Apotti does not yet pro-
duce reports that are similar to those that have been 
monitored previously. In addition, considerable differ-
ences between the reports produced by Apotti and the 
reports produced by the previous information system 
have been identified. 

In February 2022, the situation was such that the 
Social Services and Health Care Division has dis-
cussed with Apotti Oy the delay in report production 
and whether all information can ultimately be even 
reported. Apotti Oy has not yet been able to provide a 
schedule for repairing the defects. The Social Services 
and Health Care Division also lacks an understand-
ing of how high the development costs of reporting 
will be. Part of the work for developing the reporting is 
included in the guarantee.

The pandemic’s impact on the realisation 
of binding targets
The prolongation of the COVID-19 pandemic has 

88 per cent of the subsidiaries’  
objectives were achieved
In the 2021 budget, 26 subsidiaries were set a total 
of 32 objectives to be reported on to the City Coun-
cil. According to the financial statements, 27 objec-
tives were achieved. According to the Audit Commit-
tee, there was on more achieved objective, making 
the total 28 objectives i.e. 88 per cent of all objectives 
(figure 6). The realisation percentage was considera-
bly better than in the parent city’s objectives, which is 
due to the different objective-indicator structure: sub-
sidiaries were only set objectives while divisions and 
enterprises had objectives the achievement of which 
required the realisation of several indicators. The 
majority of subsidiaries’ objectives were related to the 
implementation of the Carbon-neutral Helsinki 2035 
action plan.

According to the financial statements, five subsidiar-
ies had unachieved objectives. Helsinki Marketing Oy 
Ltd’s unachieved objective was related to how, due to 
the merging of Helsinki Marketing Oy Ltd and Helsinki 
Business Hub Ltd Oy, the selection, introduction and 
emission reduction plan of a certified environmental 
system were postponed until 2022. The unachieved 
objective of Helsinki Events Foundation was related 
to the fact that it was supposed to produce a calcula-
tor for the carbon footprint of events. The project was 
postponed until 2022. The objective of Korkeasaari Zoo 
was not achieved since the carbon-neutrality calcu-
lation was not completed. It is estimated to be com-
pleted in summer 2022. Mäkelänrinteen Uintikeskus 
Oy’s objective of increasing cooperation with Urhea 
Akatemia and Urhea-halli Oy was not achieved as some 
of the physical activities of Urhea Akatemia and gen-
eral upper secondary school were transferred, as 
planned, to the facilities of Urhea-halli Oy. 

Urheiluhallit Oy’s objective of increased coopera-
tion with Urhea Akatemia and Urhea-halli Oy was not 
achieved, according to the financial statements report-
ing. Based on the reporting on the financial state-
ments, the reason why the objective was not achieved 
is unclear. Further information about the realisa-
tion was requested for the assessment. Urheiluhallit 
Oy reported that, during the assessment period, the 

impacted the achievement of the objectives of the 
Education Division and the Social Services and Health 
Care Division in particular. Examples of the targets 
that were left, partly due to the pandemic, unrealised 
include vocational education’s objective of decreasing 
the rate of negative discontinuation of studies, the Res-
cue Department’s target for the average time of reach-
ing the first aid services, and the Social Services and 
Health Care Division’s targets for accessing care. In 
other divisions or enterprises, several targets related 
to customer satisfaction have not been achieved since 
facilities could not be kept open and events could not 
be held and services have not been available.
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Conclusions concerning the achievement 
of objectives
51 per cent of the binding operation objectives and 
55 per cent of the indicators of the 2021 budget were 
achieved. The prolongation of the COVID-19 pandemic 
has impacted the achievement of the objectives of the 
Education Division and the Social Services and Health 
Care Division in particular. In other divisions or enter-
prises, several objectives related to customer satisfac-
tion have not been achieved.

The Audit Committee states that
the City Executive Office must

 ▶ ensure that the achievement of subsidiaries’ 
objectives is presented in a consistent and 
clearly justified manner in the financial state-
ments and to the Group Division, City Board 
and City Council.

The Social Services and Health Care Division must

 ▶ ensure that the faults in the statistics of the 
customer and patient information system Apotti 
are repaired.

 ▶ ensure that the information obtained from the 
customer and patient information system Apotti 
is reliable and comparable for the purpose of 
monitoring the operational targets.

 ▶ set the indicators of binding targets so that 
their target values are also depicted in the 
budget.

cooperation with Urhea Akatemia was close and active. 
The company has provided Akatemia with sports and 
meeting premises. According to the company’s further 
account, the objective was achieved, since for Urheilu-
hallit Oy’s other sports halls, the cooperation will focus 
on providing athletes and coaches and clubs and asso-
ciations with  
exercise premises. Urheiluhallit Oy has also provided 
Urhea-halli Oy with consultation in technical and legal 
matters.  Based on the further information given, the 
objective is classified as achieved. 

The City Council’s Group Division discussed the 
unachieved objectives to be reported to the City Coun-
cil on 7 March 2022. The City Council produced for the 
Group Division a table depicting the budget’s objec-
tive and whether it was achieved in the forms “Com-
pleted/Partly completed” and the reasons why each 
objective was achieved or not achieved. According to 
Group steering, the “Partly completed” option is incor-
rect and the table should have had the option “Was not 
completed”. These sections were corrected in the table 
to be added to the financial statements and the City 
Board’s agenda. The unachieved objectives presented 
to the Group Division did not include the objective of 
Helsinki Marketing Oy, because the Group steering unit 
had originally misclassified the objective as achieved. 
The achievement was corrected in the City Board’s 
agenda on 14 March 2022 to correspond to the finan-
cial statements reporting. 

On 14 March 2022, the City Board decided to propose 
to the City Council that it approve the deviations in the 
subsidiaries’ objectives. The City Council discussed the 
deviations in the subsidiaries’ binding objectives in its 
meeting on 16 March 2022. The City Council discussed 
the case as an urgent matter so that the unachieved 
nature of the objectives could be accepted before the 
City Board discussed the financial statements.

In regards to four indicators, the Audit Committee’s 
assessment of the achievement of the objectives devi-
ated from the financial statements assessment. In the 
financial statements, the indicators are presented as 
unrealised, but according to the Audit Committee’s 
assessment, their achievement could not be assessed. 
In three of the cases, this was because the indicators 
had not been determined target levels in the budget 
but in a separate documentation description of bind-
ing targets, which is not a document approved by the 
Council. The Rescue Department had been given a rec-
ommendation concerning the matter in the previous 
year’s assessment report, and the fault was remedied 
in the 2022 budget.

88 per cent of the objectives set for subsidiaries were 
achieved. According to the Audit Committee’s assess-
ment, only four objectives were left unachieved. There 
were defects and variation in relation to the manner 
in which the achievement of the objectives was pre-
sented to the Group Division, City Board and City 
Council.
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Economy

Realisation of the financial targets of the 
budget and strategy
The state compensates for the  
financial impact of the pandemic

The financial deterioration caused by the COVID-
19 pandemic seems to only be temporary, because 
according to the advance information of Statistics Fin-
land (15 March 2022), the volume of gross domestic 
product rose to 3.5 per cent in 2021, returning to its 
pre-pandemic level. The rate of private consumption 
increased to be higher than before the pandemic and 
the rate of employment quickly recovered to a level 
higher than those of previous years.

According to the Association of Finnish Municipali-
ties’ material ‘the 2021 financial statements figures 
of municipalities and municipal federations’, which 
is based on the information collected by the State 
Treasury, the total annual margin of municipalities and 
municipal federations fell by 6.5 per cent from the year 
previous, being about EUR 4.4 million. Municipalities 
were paid pandemic subsidies about EUR 2.4 billion, 
the majority of them comprising state subsidies.

The City of Helsinki received EUR 175 million of state 
subsidies to cover the costs of the pandemic. The 
majority of the subsidies were given to the Social Ser-
vices and Health Care Division. In addition, increasing 
the corporation taxes’ dividends by 10 per cent allevi-
ated the financial losses caused for the municipalities. 
The increase in the basic services’ state subsidies and 
the increase in the corporation taxes’ dividends were 
about EUR 190 million in Helsinki. However, there are 
no reliable assessments concerning how much the tax 
base weakened due to the pandemic, which means 
that the pandemic’s overall impact on tax revenue can-
not be assessed. The city’s financial statements esti-
mated that once the pandemic compensation from the 
corporate taxes and state subsidies has been taken 
into account, the pandemic’s financial impact will be 
balanced out for 2021. On the other hand, the financial 
statements mention that once the subsidies granted to 
municipal enterprises and subsidiaries are taken into 
account, the pandemic’s financial impact on the city 
and City Group’s finances is negative.

The increases in expenditure caused by the pandemic 
totalled EUR 276 million; EUR 257.7 million were direct 
increases in expenditure and EUR 18.5 million were 
indirect increases in expenditure. Furthermore, the 

city lost about EUR 23 million in operating income. The 
pandemic also resulted in the city saving about EUR 20 
million in expenses. Once the received state subsidy is 
taken into account, the net impact was about EUR -104 
million (table 2). 

In the spring of and in late 2020, the city closed many 
of its services and the closure continued through-
out 2021. The pandemic’s impact is visible in the ser-
vice and treatment backlog and loss of learning and 
well-being, which will all put a strain on the city’s ser-
vice system in the future. The state is not expected to 
give out any pandemic compensation in 2022.

According to the 2021–2025 city strategy, a total of 
EUR 65 million will be allocated to the City Board’s 
available means in 2022 and 2023 for the purpose of 
recovering from the pandemic. According to the 2022 
budget, there is EUR 70 million earmarked for the City 
Board’s available means for 2022 for the purpose of 
recovering from the pandemic, i.e. for the rebuilding 
needs caused by the pandemic. The majority of the 
pandemic recovery package will be allocated to reme-
dying the treatment and service backlog in social ser-
vices and health care in 2022. In addition, resources 
shall be allocated to remedy the loss of learning and 
well-being in children and young people and to sup-
port the culture and events sector. In the budget, it 
is apparent that appropriations will be allocated in a 
front-end-weighted manner to the Social Services and 
Health Care Division in 2022 before the social welfare 
and healthcare reform.

The target for increasing expenditure  
pursuant to the strategy was not achieved
The 2017–2021 city strategy still guided the prepa-
rations for the 2021 budget. According to the city 
strategy, the annual increase of 0.5 per cent in the 
overall productivity will cover some of the neces-
sary increases in operating costs caused by popula-
tion increase.  The target for the increase in expendi-
ture is calculated so that the city’s annual population 
increase, which is according to the population pro-
jection, is taken into account and the total productivi-
ty’s annual increase of 0.5 per cent is deducted from 
the basic services’ cost level change pursuant to the 
price index. The calculation of whether the target was 
achieved uses the previous year’s realised population 
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Impact, EUR million

State subsidies for covering the pandemic costs +175

Increase in expenditure -276

Saving of expenses +20

Loss of operating income  -23

In total -104

Table 2. The COVID-19 pandemic’s impact on income and expenditure in 2021

Realisation

Population increase (2020 realisation) +0.5

Change in the price index of basic services +2.9

Improvement target for profitability: decrease of half a per cent -0.5

Operating costs’ real growth allowed by the city strategy target +2.9

Realised change is costs +9.3

Table 3. Realisation of the expenditure increase target pursuant to the city strategy in 2021, per cent

Enterprise Revenue Operating 
surplus

Financial 
period surplus

Basic capital 
profit

Investment 
expenditure

Traffic enterprise (HKL) 220,479 33,418 3,597 8,442 220,067

Service centre enterprise 97,160 307 1,218 80 11

Construction service  
enterprise (Stara) 228,885 790  -1,161 1,944 1,604

Financial management service  
enterprise (Talpa) 30,593 437 381 56 180

Occupational health 
enterprise 18,271 376 335 40 118

Table 4. Municipal enterprises’ key figures from the 2021 financial period, EUR thousand

Figure 7.  Operating costs allowed by the strategy target (excluding enterprises and funds) in comparison 
to the costs realised in 2018–2021, EUR billion

Operating costs allowed by the 
strategy target

Realised operating costs included 
in the calculation of the strategy 
target
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increase percentage because the creation of costs 
only begins after the population has increased. In the 
2020 budget, the projected population increase for 
2021 was 0.9 per cent, but the reality was lower, 0.5 
per cent. In the budget, the available projection for the 
change in the price index of basic services was 2.4 per 
cent and the realisation was higher, 2.9 per cent. Table 
2 shows that, based on the information available at the 
financial statements stage, the increase in expenditure 
should have been 2.9 per cent. 

The realised increase was, when the increase the pan-
demic caused in expenditure is taken into account, 9.3 
per cent. If EUR 175 million of expenses related to the 
pandemic is removed from the increase in expendi-
ture, which is a sum equal to the state subsidies, the 
increase in expenditure is 5.2 per cent. Even when cal-
culated in this manner, the increase in expenditure was 
almost double the target. 

Municipal enterprises and funds are not included in 
the calculation of the strategy target. For the net-budg-
eted sections of the budget, the change in operating 
margin is taken into account.

The expenditure increase target with identical con-
tent has been in force since the 2018 budget. The tar-
get was only reached in 2018 (figure 7). In 2021, the 
deviation from the target was the largest in the strat-
egy period, 6.4 percent, which is largely explained by 
the cost of the pandemic, for which the state granted 
subsidies. Figure 7 shows that before the pandemic, 
the expenditure increase target was achieved fairly 
well, but in 2020–2021, costs had to, understandably, 
be increased more than was the goal in the strategy 
drafted in 2017.

The budget’s operating expenses totalled almost 
over EUR 5.2 million, exceeding the budget by EUR 
251 million. The increase in the city’s external operat-
ing expenses (including enterprises) was 7.8 per cent. 
Operating income was EUR 1.6 billion. The income 
exceeded the budget by EUR 241 million. The high-
er-than-expected income is explained by the state aids 
allocated to the Social Services and Health Care Divi-
sion to cover the direct costs of the pandemic and bor-
der health safety costs.

The realised tax revenue was considerably 
higher than estimated
The tax revenue was EUR 3.83 billion and almost EUR 
200 million higher than budgeted. The budget’s esti-
mate of the tax revenue was based on the tax accounts 
the city received in 2020 and the projection frame-
work for municipalities’ tax revenues, which is a pro-
jection drafted by the Association of Finnish Munici-
palities in cooperation with the Ministry of Finance and 
the Finnish Tax Administration and which concerns the 
tax revenue development of all Finnish municipalities. 
The profit estimate was also based on the economic 

outlook for 2021 presented by the Ministry of Finance 
in 2020 and the Ministry of Finance’s proposed state 
budget for 2021. When the budget for 2021 was being 
drafted, the outlook was more grim than the realised 
2021.

When compared to the year previous, tax revenue 
grew by 7.4 per cent. Municipal tax accounted for EUR 
2.8 billion, growing from the year previous by only one 
per cent. Corporation tax revenue was EUR 727 million, 
which is 40 per cent more than in the year previous 
and EUR 129 million better than the budget expected. 
In both years, the state increased municipalities’ share 
of the corporate taxes revenue by ten per cent. The 
council tax revenue was EUR 281 million, and it grew by 
10 per cent from the year previous. 

Overall, the tax revenue and state subsidy revenue 
were EUR 217 million higher than the budget antici-
pated, which was mainly due to the better-than-ex-
pected development of tax revenue.

The expenses of the Social Services and 
Health Care Division were considerably 
over budget, due to the pandemic
The 2021 budget’s operational finance section had a 
total of 27 binding appropriations or operations mar-
gins. 15 per cent i.e. 56 per cent of them were real-
ised, either as budgeted or better than budgeted. 12 
binding appropriations sections either exceeded their 
expenses or did not meet their operating margin. The 
City Council has granted them the right of exceeding. 
The majority of the exceeding cases were discussed in 
the meeting on 2 March 2022. The largest deviation in 
euros, EUR 223 million, was in the expenditure of the 
budget section ‘social and health care services’. The 
reason for the exceeding was the costs caused by the 
pandemic. In percentage terms, the largest deviation 
was the budget section ‘ICT joint services’ being 67 per 
cent (EUR 1.9 million) under its operating margin. Dur-
ing the first operating year of the digital services (dig-
itaalinen perusta) which produced the ICT services, 
operations were started and organised, which is why 
there were more expenses than was budgeted.

85 percent of the investment appropriations 
were used 
Figure 8 shows that in 2021, there was a total of EUR 
760 million available for investments, including the 
rights of exceeding granted by the City Council (exclud-
ing the municipal enterprises). The realised invest-
ment expenditure was EUR 644 million. 85 percent of 
the available investment appropriations were used. In 
the assessment period started in 2015, this is the sec-
ond best realisation rate for investments. The realisa-
tion rate for investments was particularly low in 2015; 
only 68 per cent of the investment appropriations 
were used. The situation has since improved.  Figure 8 
shows the appropriations on the 2021 price level.
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The investment section had a total of 17 binding appro-
priation sections. For 10 of them, the budget appro-
priation was realised as planned or realised under the 
estimate (59 per cent). There were eight exceeded 
budget sections. All cases of exceeding were granted 
the right to exceeding, on the basis of things such as 
the fast progression of the investments.

Excluding Stara, all municipal enterprises’ 
results showed a surplus
The binding operations targets set for enterprises 
have been processed as part of the realisation of 
the binding objectives. They included two objectives 
related to financial results, both of which were real-
ised. The objective of the financial management service 
enterprise (Talpa) was to have a financial period result 
of at least EUR 10,000. The realisation was a favourable 
result of EUR 381,000. The result was a considerable 
improvement from last year’s great loss.  
Talpa’s result was particularly impacted by the fact 
that costs were lower than estimated. The objective 
of the traffic service enterprise (Talpa) was to have a 
financial period result of at least zero and the realisa-
tion was EUR 3.6 million. The surpluses of HKL, Talpa 
and the occupational health enterprise grew from 
2020. But after the good result in 2020, the result of 
Stara’s financial period decreased to show a deficit. A 
major reason for this was the decreased sales volume 
in construction projects.

The budget’s profit and loss account set the munici-
pal enterprises a profit demand for the basic capital. 
Table 4 depicts, in addition to the basic income profit, 
the revenue, operating surplus and financial period 

Figure 8.  Realisation of investment appropriations in 2015–2021, excluding enterprises, 
EUR million (fixed prices) 
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surplus and the 2021 investment expenditure. The sur-
plus of HKL’s financial period is essentially smaller than 
the operating surplus, because in addition to the basic 
capital profit, the infrastructure tax return to the city 
and the interest rate were high. 

In September 2021, the City Council approved corpora-
tisation of HKL at the beginning of 2022. The corpora-
tisation means changing HKL in its current enterprise 
form so that it becomes a limited company, excluding 
the ownership and provision liabilities which will be 
transferred to the company later. 

The city is preparing to separate the Social 
Services, Health Care and Rescue Division 
from the city economy
When elsewhere in the country the health and social 
services counties begin their operations in early 2023, 
Helsinki will be the only municipality that has to man-
age the duties of a health and social services county. 
As of 1 January 2023, Helsinki will have a Social Ser-
vices, Health Care and Rescue Division separate from 
the city economy. 

In the reform, the municipal taxes and corporate taxes 
will be cut from the municipal sector and transferred 
to create the foundation for the health and social ser-
vices counties’ funding. From the municipalities’ per-
spective, the change means that the accrued tax reve-
nue will be significantly smaller than before. The reform 
is estimated to cut Helsinki’s tax revenue in about half: 
according to the current information, the municipal tax 
percentage would be 5.61 in 2023, while in 2022 it is 18. 
Even though municipalities will be paid, in addition to 
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the calculated state subsidies, an adjustment subsidy, 
the change is estimated to weaken the city’s ability to 
invest.

In the report ‘Maakunnista hyvinvointialueiksi - Arvio 
sosiaali- ja terveydenhuollon uudistuksen rahoitus-
mallista ja palvelutarpeen vakioinnista’ drafted by the 
experts of the City of Helsinki in early 2022, the conclu-
sion was that applying the social services and health 
care factors of the THL research directly to the dis-
tribution of funding is not without its issues and that 
it is impossible to estimate what kind of variation and 
uncertainty the factor calculation contains. Either way, 
the funding the City of Helsinki will receive is estimated 
to be lower than the true need for funding.

In Helsinki and the health and social services counties, 
the funding of Social Services, Health Care and Rescue 
Division will be based on the central government trans-
fers tied to the non-earmarked part of the budget, 
which are determined in a need-based manner accord-
ing to the population and some other factors. Funding 
based on almost solely central government transfers 
increases the dependency on the state’s steering, even 
though Helsinki’s City Council and Social Services, 
Health Care and Rescue Department Council will still 
have the power to decide on the allocation of the fund-
ing. The adequacy of the state funding and the health 
and social services counties’ and Helsinki’s opportu-
nities for applying for and receiving additional funding 
are still uncertain. 
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The annual margin and the land sales income 
were not enough for investments

Development of key economy figures

The annual margin indicates the internal financing 
which will, after paying the running costs, be availa-
ble for investments and loan repayments. Especially in 
Helsinki, where the investment level is high, assessing 
the funding calculation alongside the result calcula-
tion is important, as the funding calculation shows how 
the investments are financed. The cashflow of opera-
tions and investments is, alongside the annual margin, 
an important key figure that depicts the city’s financial 
situation.

2020 was the peak year of investment expenditure. In 
2021, the level was lower, but still higher than before 
2020 (figure 9). In 2020 and 2021, the annual margin 
and the land sales income were not enough for invest-
ments, unlike in the years previous. The land sales 
income and the sales income of buildings and share-
holding-based premises were realised in accordance 
with the budget, but lower than in the years previous. 

Table 5 shows that the annual margin of the parent 
city has in the last few years been over double in rela-
tion to the depreciation level, but it weakened a little 
in 2021.  The internal financing rate of investments has 
remained reasonably good and it improved from the 
previous year. In the Group, the corresponding key fig-
ures were lower than those of the parent city, and grew 

The loan portfolio has decreased during 
the strategy period
According to the 2017–2021 city strategy, the overall 
investments were supposed to be planned on a level 
that can be financed with internal financing during the 
strategy period so that the portfolio per resident does 
not grow. Figure 10 shows that the loan portfolio cal-
culated per resident has decreased, meaning that the 
strategy’s objective concerning the adequacy of inter-

weaker than in the previous year, with the exception of 
the internal financing rate of investments. 

The accumulation of the operations and investments 
cashflow from the past five years shows how much of 
the cashflow is left for net lending, loan repayments 
and enhancing the funds. When the figure is negative, 
it is necessary to cover the expenditure either with the 
available cash funds or by taking out an additional loan. 
In 2021, the operations and investments cashflow was 
negative EUR 90 million, but the five-year accumulation 
was positive EUR 264 million (table 5). On Group level, 
the five-year accumulation of the cashflow was nega-
tive EUR 789 million. 

Despite the slight decrease, the loan servicing margin 
remains high, and the same is true for the key figure 
depicting the adequacy of the funds. On Group level, 
these figures are also at a fairly good level.

Annual margin 
Land sales income
Investment expenditure

Figure 9.  The development of the annual margin, sales income of real properties, and investments in 
2017–2021, including enterprises, EUR million (fixed prices) 
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Figure 10.  Development of Helsinki’s loan portfolio, annual margin, and net investments in 2017–2021, 
EUR per resident (current prices)

Loan portfolio
Annual margin
Net investments

* the 2020 figures without the one-off capitalisation of the Urban Environment House, which was visible in 
the investments as an item of EUR 130 million

Figure 11.  Development of the equity ratio and relative indebtedness in 2017–2021, per cent 
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2017 2018 2019 2020 2021

Loan portfolio on 31 December, EUR million 
(parent) 1,206 1,100 1,014 992 913

Loan portfolio on 31 December, EUR million 
(Group) 4,985 4,984 5,171 5,552 5,891

Rental liabilities, EUR million (parent) 309 294 236 491 608

Rental liabilities, EUR million (Group) 584 679 492 880 982

Loans and rental liabilities EUR/resident (parent)* 1,871 2,151 1,912 2,258 2,309

Loans and rental liabilities EUR/resident (Group)* 7,733 8,739 8,661 9,792 10,432

Table 6. Loan portfolio and rental liabilities in 2017–2021

* The 2017 key figures were calculated on the basis of the information in the 2017 financial statements. 
The key figures of the other years are indicated in the relevant financial statements.

2017 2018 2019 2020 2021

Annual margin, per cent of depreciations 
(parent) 236 217 203 230 185

Annual margin, per cent of depreciations (Group) 197 175 167 170 142

Internal financing rate of investments (parent) 137 123 97 85 88

Internal financing rate of investments (Group) 103 80 63 64 67

The accumulation of the operations and  
investments cashflow from the past five years, 
EUR million (parent)

184 790 355 513 264

The accumulation of the operations and  
investments cashflow from the past five years, 
EUR million (Group)

-112 98 -283 -563 -789

Loan servicing margin (parent) 4.7 6.3 7.4 9.1 8.2

Loan servicing margin (Group) 3.5 3.3 3.1 4.8 3.9

Adequacy of funds, days (parent) 99 91 77 85 70

Adequacy of funds, days (Group) 76 69 62 66 60

Table 5. Adequacy of annual margin and some key figures from 2017–2021
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though the city’s investment costs have been high. In 
other words, during the strategy period, the invest-
ments were implemented according to the objective 
with internal financing so that the loan portfolio per 
resident has not grown. 

Internal financing remained high for the second con-
secutive year, partly thanks to the one-off COVID-19 
compensations paid by the state. The financial losses 
caused by the pandemic are remedied by the compen-
sations paid in 2020 and 2021 which will likely not be 
paid in 2022. However, the city has started its own pan-
demic recovery package that includes appropriations 
for 2022 and 2023.

Both the pandemic and the social welfare and health-
care reform have had a significant impact on the econ-
omy. The treatment and service backlog created by 
the pandemic and the costs caused by the backlog are 
difficult to estimate. The social welfare and healthcare 
reform is estimated to slow the growth of the city’s tax 
revenue down and to weaken the capacity for invest-
ments. Separating the social, health care and rescue 
services and making them operations only funded with 
state subsidies and governed by the state is a struc-
tural change the difficulties of which are difficult to 
predict.

The Audit Committee states that
the City Board must

 ▶ monitor the use and impact of the appro-
priations allocated to recovering from the 
pandemic.

Conclusions

The increase in operating costs exceeded the limits 
determined by the City Strategy, which is, given the 
pandemic, understandable. However, the economy of 
the city still has a sound foundation.

The city has succeeded every year in reducing the 
amount of long-term debt in the parent city, even 

nal financing has been achieved fairly well, despite the 
high investment level.

Table 6 shows that since 2017, the parent city’s loan 
portfolio has decreased every year. On the other hand, 
rental liabilities have grown. In 2021, the growing rental 
liabilities can be explained with the rental projects 
completed in 2021, such as the Suuntimonpuisto mul-
ti-purpose building and the additional premises of 
Ressu comprehensive school and general upper sec-
ondary school. When we assess the combined loans 
and rental liabilities per resident, we can see that the 
trend is growing.

The Group’s loan portfolio is high and it has grown 
throughout the strategy period. The Group’s figure is 
affected by the fact that Helsingin kaupungin asun-
not Oy has a lot of borrowed capital. However, the 
company’s loan servicing expenses will in practice be 
paid with rental income from the residents of rental 
buildings. 

The parent city’s relative indebtedness has decreased 
since 2017 (figure 11). The Group’s relative indebted-
ness is high, even though there was a slight decrease 
in 2021. The parent city’s and Group’s equity ratios 
have remained almost on the same level.
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Prevention of  
inequality and  
social exclusion



Remedying the loss of learning 
caused by distance education 
in secondary schools

?
!

Have the secondary schools in the city  
implemented enough actions to remedy 
the loss of learning caused by distance 
education?

Yes, but the loss of learning and the 
impact of the actions may become 
visible after some delay.

The main focus of the assessment:

Has the Education Division taken adequate measures 
to support young people in order to remedy the loss of 
learning that distance education has caused in  
secondary schools?

1. Has the amount of available remedial teaching and 
part-time special teaching been increased and 
have these teaching modes been enhanced?

2. Has the amount of teaching Finnish/Swedish as a 
second language been increased?

3. Has student counselling been increased and 
enhanced?

4. Have measures aiming to reduce absences been  
taken?

Related questions:

According to the 2021 budget, schools must ensure 
that no loss of learning is created so that social dispar-
ity can be prevented. According to the Education Divi-
sion’s definition, loss of learning refers to the degree 
to which learners fall behind the learning targets set 
for them and which things, targets or areas included 
in the curriculum are in danger of being left unrealised 
due to the absences or distance education caused by 
the pandemic. According to the city’s budget, young 
people’s absences have to be monitored systemati-
cally and support measures should target the families 
whose children have long-term absences. In order to 
remedy the loss of learning, remedial teaching, part-
time special teaching, teaching of Finnish as a sec-
ond language (S2) and student counselling will be 
increased and enhanced.

The material used in the assessment included inter-
views of the Education Division’s student welfare, ped-
agogy and development experts, written enquiries, 
and information obtained during assessment visits to 
the Education Division. The assessment also utilised 
the Division’s statistics and indicator data concern-
ing things such as absences and the amount of reme-
dial teaching. The assessment also used the Education 
Division’s and national operators’ surveys of teaching 
personnel, students and parents.

The loss of learning and need for support 
have been assessed through surveys
According to the experts interviewed in the assess-
ment, it is difficult to say which part of the loss of 
learning is due to the pandemic and which preceded it, 
because there is no systematic monitoring data con-
cerning loss of learning available from the years before 
the pandemic. School personnel do not have a uniform 
understanding of what learning disabilities are. It can 
also be difficult to recognise loss of learning before it 
is too late, which is not only related to the pandemic.

The lack of interaction and socioemotional encoun-
ters weaken learning and the students’ well-being. This 
so-called loss of well-being has been evident since 
autumn 2021, according to experts. This is why rem-
edying the loss of learning requires, according to the 
experts interviewed in the assessment, other meas-
ures in addition to the remedial teaching.

The loss of learning and the need for support and the 
adequacy of the support have been investigated by 
having comprehensive school pupils, teachers, par-
ents, principals and personnel respond to several sur-
veys. The firsts of these surveys were carried out in 
May 2020, after the first period of distance education 
caused by the pandemic. The Education Division has 
carried out designated surveys of students in springs 
2020 and 2021. The Division has also utilised the sur-
veys the universities of Tampere and Helsinki drafted 
in spring and autumn 2020. The loss of learning and 
well-being was also assessed in the School Health Sur-
vey of the National Institute for Welfare and Health 
(THL) in spring 2021. However, according to the obser-
vations made during the assessment, most of the sur-
veys mentioned above cannot be used to draw reliable 
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conclusions, as the response rates have been low. The 
exceptions to this were the Education Division’s online 
survey for comprehensive school principals in August 
2020 and the School Health Survey of the National 
Institute for Welfare and Health (THL).

The principals who responded to the August 2020 sur-
vey of the Education Division estimated that in second-
ary schools, loss of learning has increased for about 25 
per cent of the students. According to the THL School 
Health Survey, in Helsinki, the eight- and ninth-graders’ 
difficulties with things such as preparing for exams, 
oral presentations, being active in class, and learn-
ing competences have increased since 2019 (table 7), 
but difficulties with the devices used in learning have 
decreased. The respondents of the THL survey also 
include pupils from schools other than the schools of 
the City of Helsinki’s Education Division.

According to the experts interviewed in the assess-
ment, the effectiveness of the measures taken to 
remedy the loss of learning the pandemic caused for 
comprehensive schools cannot yet be assessed. The 
city’s comprehensive schools introduced in autumn 
2021 new surveys with which learning and well-be-
ing can be monitored. The Division has also began the 
annual monitoring of the learning of maths and native 
language. In future, the development of the learning 
results of Helsinki’s ninth-graders can be compared 
on the basis of the learning result assessments of the 
Finnish Education Evaluation Centre (Karvi).

Aid has been granted for remedying  
the loss of learning.
The Education Division has received additional 
resources from several different sources to rem-

Enhanced support and part-time  
special teaching have been increased
Students who need regular support or different forms 
of support at the same time for their school lives and 
learning are provided with enhanced support based 
on a pedagogical evaluation. Part-time special teach-
ing is a form of support that is available to all students 
who have difficulties with their school lives or learning. 
Neither of these forms of support require an admin-
istrative ruling. Part-time special teaching is provided 
by a multi-disciplinary special teacher. According to 
the material concerning all the city’s comprehen-
sive schools and grades, the number of pupils receiv-
ing enhanced support and part-time special teaching 
has increased in the period between the 2020 autumn 
term and the 2021 autumn term (figure 12). Because 
there is no reference material from the time before the 
pandemic, it is impossible to assess how the number of 

Table 7. Difficulties with school and studying, Helsinki pupils in 8th and 9th grades  
(Source: the School Health Survey of the National Institute for Welfare and Health [THL]).

Difficulties with school and studying, per cent 2017 2019 2021

Difficulties with preparing for exams 33 32 36

Difficulties with oral presentations 32 32 37

Difficulties with being active in class 19 22 27

Difficulties with devices used in learning 10 11 8

Difficulties with learning skills 36 37 40

edy the loss of learning. These include the state’s 
special aid to remedy the pandemic-induced emer-
gency conditions’ impact on early childhood educa-
tion and preschool and basic education (EUR 8.4 mil-
lion for the school year 2020–2021 and EUR 4.1 million 
for 2021–2022) and the right to exceed the appropri-
ations, which the City Council granted for 2021 and 
of which EUR 11 million was allocated for comprehen-
sive schools. The resources for remedying the loss 
of learning have been used, for example, to hire more 
school personnel, reduced group sizes, organise team 
teaching, increase the number of multilingual instruc-
tors and increase multi-disciplinary special teaching. 
Schools have reviewed the support needs and meas-
ures to ensure they are appropriate. In practice, prin-
cipals have decided the best ways of implementing the 
support in each school.
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S2 teaching has been increased

According to the Education Division’s experts, the 
state’s pandemic aid has been used to increase S2 
teaching based on the need for it. Some schools have 
hired more teachers, but as a rule, the increase of S2 
lessons has been possible with the existing person-
nel. The Division has no comprehensive data about the 
development of the number of S2 lessons in secondary 
schools, which means that the assessment could not 
verify the increase of teaching. The Education Division 

Resources of student counselling have 
been increased
In student counselling, the distance education has 
affected the most the pupils who applied in the spring 
2021 joint application process. In autumn 2021, the sit-
uation was better, because the students had attended 
contact teaching and the counselling for pupils in 8th 
grade could be started normally in spring 2021. During 
distance education, the student counsellors have had 
difficulties when contacting some pupils, which has 
made personal counselling difficult. Visiting upper sec-
ondary educational institutes and fields of education 
was impossible in school years 2020–2021 and 2021–
2022, which is why pupils had to make their decisions 
concerning the joint application process on the basis 

pupils receiving support has developed in comparison 
to the corresponding number from the time before the 
pandemic.

Remedial teaching can be offered to a pupil who has 
temporarily fallen behind in their studies or other-
wise requires short-term support. Remedial teaching 
is provided by the pupil’s own teachers. The Educa-
tion Division has made a concentrated effort to mon-
itor the number of pupils receiving remedial teaching 
since the autumn term of 2020. However, the compil-
ing of statistics has faced some issues, due to which 
the information about the implementation of remedial 
teaching is not reliable or comparable for the duration 
of the entire monitoring period. The Division has con-
templated how schools should be instructed and how 
the amount of support should be measured so that 
comparable data can be produced. Schools were given 
new instructions about remedial teaching recordings 
in autumn 2021.

Figure 12.  Number of pupils in Helsinki comprehensive schools who receive enhanced support 
or part-time special teaching, autumn term 2020 and spring and autumn term 2021

has also provided different support measures to pupils 
belonging to a language minority and their families. 
In 2021, educational equality money was allocated to 
schools where at least 30 per cent of the pupils were 
S2 pupils. Schools have received additional resources 
for hiring native language teachers or increasing the 
number of lessons. In addition to their appointed units, 
multilingual instructors also acted as a consulting sup-
port in the entire city area, due to the emergency con-
ditions caused by the pandemic. It has been their duty 
to provide information, survey the families’ situations, 
help parents/guardians to assist the pupils in distance 
education, and support pupils’ learning by, for exam-
ple, clarifying exercises during distance education and 
investigating the background reasons for absences.
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The pandemic’s impact on the remedying 
of the loss of learning caused by distance 
education
The assessment examined the pandemic’s impact 
on secondary school pupils’ loss of learning. Accord-
ing to observations, there is no accurate data availa-
ble because the monitoring data is lacking and loss of 
learning can also be the consequence of reasons other 
than the pandemic.

Conclusions

According to the assessment observations, the Divi-
sion has implemented several actions to remedy the 
loss of learning, but the adequacy of the actions could 
not be assessed in every respect. However, since the 
time period is so short, there is no reliable, compara-
ble or concrete data available concerning the loss of 
learning and the effects of the measures. In the future, 
the Division will strive to monitor the effectiveness 
of the measures taken to remedy the loss of learn-
ing on the basis of things such as the national learning 
results.

Tools of pedagogic information-based  
management can be used to monitor  
absences
The number of absent pupils and their share of all 
pupils is one of the monitoring indicators indicated by 
the Education Division for the purpose of obtaining 
information about the consequences of the pandemic. 
Based on the monitoring data, it cannot be assessed 
whether the absences of comprehensive school pupils 
increased after distance education in comparison to 
the time before the pandemic, because previously, dif-
ferent indicators were used to monitor the absences. 
After distance education ended on 4 May 2021, there 
was no great peak immediately visible in the total 
number of absent pupils. In the assessment, this was 
interpreted as a sign that no large numbers of pupils 
have dropped out of school as a consequence of the 
pandemic.

There are challenges related to monitoring the 
absences and compiling statistics about them. Parents 
and guardians can mark their children’s unauthor-
ised absences as authorised. This makes addressing 
the absences difficult. When it comes to monitor-
ing absences, the student management online ser-
vice Wilma is not the best possible tool for informa-
tion-based management. The entries cannot be used to 
deduce whether a pupil has been absent for an entire 
day or just some part of it.

In basic education, the Education Division gradually 
introduced a toolset for pedagogic information-based 
management in the 2020–2021 school year. The tools 

of written information. This may become apparent later 
on when students drop out of further education or 
want to change their specialisation.

Periods reserved for introduction to working life, 
or TET, were cancelled completely during the worst 
period of the pandemic in 2020. The TET periods that 
could be completed remotely were recommended, but 
the required practical organisation has been difficult. 
In 2021, there was a shortage of TET positions as the 
employees are still reluctant to accept any trainees. 
According to a pedagogical expert, the TET periods 
are often pupils’ first experience of working life, which 
makes them important. The lack of TET periods has, 
therefore, caused some loss of learning.

Some schools allocated the state’s pandemic aid to 
student counselling in the 2020–2021 school year. The 
city also hired in autumn 2021 new student counsel-
lors for the additional duties of the extension of com-
pulsory education. The Division’s goal for the future is 
that no school has over 220 pupils per student coun-
sellor. However, this objective is likely related to the 
extensions of compulsory education and not the loss of 
learning caused by distance education.

include reporting views in which information and num-
bers are presented in a simplified format. With the 
tools, the Education Division management, principals, 
and people such as district managers can monitor, in 
real time, things such as absences and how they are 
addressed. The Division has determined a process for 
addressing absences, and in spring 2021 it published 
a handbook for addressing absences. The addressing 
process for absences has been accelerated during dis-
tance education.

In Helsinki, student welfare cannot monitor absences 
because student welfare employees are not authorised 
to access pupils’ absence data. Unlike other munici-
palities, Helsinki has observed a rigid interpretation 
of the Data Protection Act in this matter. In Helsinki, a 
permission from the pupil or their parent/guardian is 
required before a student welfare representative can 
access the pupil’s information. Therefore, the monitor-
ing of absences is largely the responsibility of teach-
ers, which can cause delays that are harmful for the 
pupil.

The number of people contacting the student wel-
fare services has increased during the pandemic, but 
according to the Division’s head of student well-be-
ing, whether this is due to the pandemic is not cer-
tain. Since the increased individualised work has taken 
up more working time, less time could be dedicated 
to communal work, teachers’ pedagogical support, 
and increasing the awareness of the student wel-
fare services. Student welfare was granted additional 
resources for the last months of 2021, but in practice 
it was difficult to recruit personnel for a few months 
since there is a national shortage of psychologists.
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The assessment used three indicators to examine 
the development of remedial and special teaching. 
The indicators were the numbers of pupils receiv-
ing enhanced support, part-time special teaching and 
remedial teaching. The Division has increased reme-
dial and special teaching in comprehensive schools, 
when the indicator examined is the enhance support 
or part-time special teaching. Development could not 
be assessed in relation to the remedial teaching indi-
cators, because the monitoring material is not relia-
ble and does not depict the real situation of remedial 
teaching. Only after more time has passed, the effects 
of the support can be assessed. The resources of stu-
dent counselling have been increased, but this is likely 
related to the extension of compulsory education and 
not the remedying of the loss of learning caused by 
distance education.

According to the Division, the S2 teaching has been 
increased in accordance with the need for it. No mon-
itoring information about the number of lessons in S2 
teaching was available for the assessment and the 
above claim could not be verified. During the pandemic, 
the Division has offered support measures to pupils 
speaking foreign languages and the pupils’ families. 
The right to exceed the 2021 budget was used to hire 
more multilingual instructors who have been active 
agents in the cooperation between schools and fami-
lies and they have supported pupils’ learning.

The Division has taken measures to reduce the num-
ber of absences. As a rule, these are not a conse-
quence of the pandemic but the result of development 
work started before the pandemic. One of the central 
measures was the introduction of information-based 
management tools in basic education in the 2020–2021 
school year. However, the issue of student welfare 
being unable to monitor the absences still persists 
because the city observes a rigid interpretation of the 
Data Protection Act. This can cause delay for address-
ing the absences. The monitoring material collected 
by the Division cannot be used to reliably estimate the 

The Audit Committee states that
the Education Division must

 ▶ continue and develop further the monitoring in 
order to identify loss of learning.

 ▶ on the basis of the monitoring, allocate the  
support measures remedying the loss of l 
earning in accordance with the pupils’ needs.

 ▶ investigate whether the Data Protection Act  
enables student welfare employees’ access to 
pupils’ absence records.

pandemic’s impact on absences. The increase in the 
absences caused by distance education is not signifi-
cant enough to be visible in the material.

According to the assessment observations, the loss of 
learning possibly caused by distance education can-
not really be detected in the monitoring data concern-
ing all pupils, such as absences or grades. Information 
about the loss of learning has mainly come from sur-
veys aimed at principals, teachers and pupils. How-
ever, only a small number of pupils have responded to 
the surveys. Therefore, the surveys cannot be used to 
draw reliable conclusions about how distance educa-
tion has been for the pupils, which subjects suffer from 
a concrete loss of learning or how effective the sup-
port measures taken have been. 

Based on the school health survey implemented by 
THL, we can say that problems with school and stud-
ies have increased in 2021 in comparison to previ-
ous years. The assessment interviews emphasised, 
alongside with the loss of learning, a loss of well-being 
whose impact on learning might only become apparent 
once more time has passed.
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Adequacy of student  
counselling in vocational  
education

?
!

Have the Education Division’s actions  
to improve student counselling and rate 
of studies completion in vocational edu-
cation been adequate?

Many actions have been implemented, 
but the personnel is of the opinion that 
there is still too little counselling available.

The main focus of the assessment:

Have the Education Division’s actions to improve  
student counselling and rate of studies completion in 
vocational education been adequate?

1. Are students provided with enough timely  
counselling during their studies?

2. Have enough measures been taken during the 
strategy period to improve the rate of studies 
completion?

3. Have enough measures been taken during the 
strategy period to decrease the number of  
discontinued studies?

4. Has the counselling taking place in workplaces 
been developed sufficiently?

Related questions:

The objectives of the 2017–2021 city strategy include 
the prevention of social exclusion, realisation of the 
training guarantee, diverse learning environments, 
lifelong learning, customer-oriented production of 
high-quality services, and improvement of results. The 
city strategy also included the objective of significantly 
improving the completion rate of upper secondary 
education. The 2021 budget had the binding objective 
of making it possible for every student to have individ-
ual learning methods and tools appropriate for them. 
In vocational education, the indicator for the objective 
was that the rate of negative cases of discontinued 
studies remains at the target level of 7.4 per cent. 

The assessment material comprised interviews, a per-

sonnel survey, written information requests, feedback 
survey of students in vocational education, and the 
statistics of the Education Statistics Finland’s statis-
tics service. In three interviews, principals, a head of 
education, a lecturer and a vocational teacher provided 
relevant information. Information was also obtained 
on the Audit Committee’s 2nd commission’s assess-
ment visit to the Education Division. The survey was 
of the entire teaching and counselling personnel of 
the Helsinki Vocational College and Adult Institute. 
The surveys was sent, via distribution lists, to about 
1,000–1,500 people. 201 people responded, making the 
response rate about 13–20. 78 per cent of the respond-
ents were teachers and 9 per cent were instructors or 
guidance counsellors. The rest of the respondents rep-
resented other occupational groups.

The scope of student counselling expanded, 
but there is not enough counselling available
The legislation concerning vocational education 
changed at the beginning of 2018. This also changed 
student counselling. The Helsinki Vocational Col-
lege and Adult Institute implemented an organisation 
change which started on 1 August 2018. The Helsinki 
Vocational College and Adult Institute observes the 
principle of ‘the entire educational institution coun-
sels’. According to the principle, students are entitled 
to get counselling from all the institution’s teaching 
and counselling personnel and private counselling dur-
ing the drafting and updating of their personal compe-
tence development plan (PCDP). According to the sur-
vey (implemented for the purpose of the assessment) 
of the personnel, student counselling, workplace guid-
ance and guidance related to well-being are not ade-
quately available to students. According to the survey, 
there is not enough students’ peer support available. 
Personnel wished for adequate resources to support 
grouping and peer support, as peer support is seen as 
a positive influence on studies.

The objectives of counselling are relatively 
clear, but there is room for improvement in 
how the feedback is utilised
Based on the survey carried out for the purpose of the 
assessment, the principle of ‘the entire educational 
institution counsels’ is the correct way of implement-
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The counselling can improve the rate at 
which studies are completed 
According to the survey carried out in the assessment, 
counselling can be used to enhance the completion of 
studies. The Helsinki Vocational College and Adult Insti-
tute implemented enough actions to improve the rate 
at which studies are completed. The educational insti-
tution strived to affect the rate at which studies are 
completed through the drafting and updating of the 
personal competence development plans (PCDP). The 
PCDP is drafted in cooperation with the student, des-
ignated teacher and, if necessary, a workplace instruc-
tor. When the process concerns an underage person, 
their parent or guardian is also present. In the PCDP, 
the student’s personal study path, counselling and 
support measures, and time of graduation are agreed. 
The PCDP is an agreement the different parties com-

Table 8. The Helsinki Vocational College and Adult Institute personnel’s responses to statements on the scale of 
1=strongly disagree, 5=strongly agree (N=199–200)

Statement Average

The principle of ‘the entire educational institution counsels’ is the correct way of  
implementing student counselling 3.5

The objectives of the counselling are clear 3.2

The cooperation in the counselling process is adequate 2.8

The instructions concerning counselling are clear 2.8

The information related to counselling is adequate 2.7

The overall solution of counselling and its principles are adequately defined 2.7

Counselling management is effective 2.6

Counselling development is systematic 2.6

Organisation of counselling is effective 2.6
Monitoring (e.g. the educational institution’s self-monitoring) of counselling’s  
successfulness is adequate 2.5

The feedback on counselling is utilised adequately in the development of counselling 2.4

mit to. Commitment to studies supports the achieve-
ment of the targets of the PCDP and the completion of 
studies. According to the results of the assessment’s 
survey, there is not always enough time to draft the 
PCDP and parents are not always involved even when 
they should be. Parents/guardians might not react to 
the educational institution’s attempts at contact, which 
is why they might not participate in the drafting of the 
PCDP.

In the Helsinki Vocational College and Adult Institute, 
student counselling and completion of studies were 
developed in JohtoBooster and PedaBooster, in addi-
tion to other development. JohtoBooster coordinates 
pedagogic and preparatory management. The Helsinki 
Vocational College and Adult Institute coordinated the 
national ‘Johda hyvin’ network project which resulted 
in an understanding of the comprehensive signifi-
cance of student counselling. The PedaBooster train-
ing sessions were intended for the entire personnel. 
The sessions focused on developing the educational 
institution’s working culture towards the objectives of 
the vocational education reform. Digital learning envi-
ronments were also developed in order to implement 
personal study paths. The ‘Tuen portaat’ counselling 
model was introduced in the training. The purpose of 
the counselling model is to have all locations act in a 
consistent manner in regards to student counselling in 
cases where a person’s studies are not progressing as 
they should be. 

ing student counselling, even though the respondents 
have noticed that having too many counsellors makes 
the activity fragmented and inefficient. According to 
the survey, the respondents felt that the objectives of 
counselling were relatively clear. The personnel who 
responded to the survey felt that there is room for 
improvement in the development of counselling (table 
8). The free-form answers revealed that the instruc-
tions, roles and duties were unclear to some extent. 
The respondents were of the opinion that the counsel-
ling is not of uniform quality. They felt that the quality of 
workplace instructors varies.
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Despite the large-scale measures,  
the target level for discontinued studies  
was not achieved 
Student counselling and special support enhance the 
development of the skills students need in their stud-
ies and prevent the discontinuation of studies. In the 

The on-campus learning communities of the Hel-
sinki Vocational College and Adult Institute are enti-
ties formed by 150–200 students. The counselling of 
the learning communities is coordinated by a peda-
gogic team of 6–8 teachers. The team members are a 
vocational teacher, a teacher of joint degree sections, 
an S2 teacher, a special teacher, a student counsel-
lor and other teaching support persons. The learning 
communities are managed with a coach-like approach 
towards a communal mode of action and self-direction. 
The aim is to engage the students with the pedagogical 
solutions created by the teacher teams and to improve 
the rate at which studies are completed. 

The 2017–2021 city strategy had the objective of sig-
nificantly improving the rate of studies completion in 
upper secondary education. According to the Hel-
sinki Vocational College and Adult Institute, after the 
vocational education reform (the legislation amend-
ment of 2018), monitoring the rate of studies comple-
tion has not been meaningful. The reform emphasised 
personal competence targets while completing one’s 
degree includes completing parts of the degree, which 
is something the rate of studies completion does not 
take into account. Previously, the rate of studies com-
pletion measured the number of students who com-
pleted their degree within a particular time frame. 
Now, the time spent on achieving the personal objec-
tives, i.e. the completion of studies, is student-specific 
in accordance with the PCDP. The Helsinki Vocational 
College and Adult Institute monitors the achievement 
of the personal objective of each student recorded 
in the student’s PCDP. The Helsinki Vocational Col-
lege and Adult Institute also monitors national indica-
tors which can be used to see how students graduate, 
become part of working life and further studies.

Education Statistics Finland’s statistics service Vipu-
nen was used in the assessment to investigate the 
rate of studies completion in vocational education 
students who started their studies in 2018–2021. The 
time period was every six months for three and half 
years. Vipunen does not take into account those who 
only complete parts of degrees. Of the students who 
started their studies in 2018, 37 per cent completed 
their studies in two and a half years, while the corre-
sponding number for those who started in 2019 was 
48 per cent. The rate of completion improved during 
the time period mentioned above. Of the students who 
started their studies in 2018, 57 per cent completed 
their studies in three and a half years. For students 
who started their studies in 2019, there was not corre-
sponding data available.

Helsinki Vocational College and Adult Institute, student 
counselling and special support are managed inde-
pendently in the study-level forums of student coun-
selling and special support. The team-like operations 
and organisation model supports student counselling, 
because in the model, the good practices of special 
support and student counselling are easier to distrib-
ute between different units. Students requiring spe-
cial support can be provided with special teaching and 
learning arrangements. The provision of the support 
takes into account the multi-professional and reha-
bilitative approach. The need for special support can 
be related to a learning disability, disability, illness or 
some other reason. The objective of special support is 
to increase non-discrimination in studies and equal-
ity for all students and to ensure that the professional 
competence pursuant to the degree requirements is 
achieved. 

In the Helsinki Vocational College and Adult Institute, 
counselling-related special issues are discussed in 
location-specific multi-professional well-being groups. 
A well-being group is led by a head of education, and 
the other members of the group include a student 
counsellor, special teacher, psychologist, social worker, 
nurse, and representatives of students and parents. 
The group can also include a teacher in charge of stu-
dent activities, for example. A well-being group can 
ask to hear different experts. The duties of a well-be-
ing group, which meets once a month, include planning, 
developing, implementing and assessing the location’s 
student welfare. Student welfare participates in the 
monitoring of studies progress in accordance with the 
‘Tuen portaat’ counselling model. 

Early intervention and support are developed in the 
multi-professional CheckPoint meetings. The meetings 
are attended by a designated teacher, special teacher, 
student counsellor, work instructor and head of educa-
tion. The meetings focus on considering the student’s 
need for support and counselling and monitoring the 
progress of their studies. The aim is to identify at an 
early stage the students who need support. In Check-
Point meetings, the goal is to find ways of address-
ing students’ absences and investigate other support 
measures in accordance with the educational institu-
tion’s operations models. The meetings pay attention 
to the students in danger of discontinuing their studies. 
The professionals reach out to them through a vari-
ety of channels and if the students are underage, their 
parents/guardians are contacted. 

Engagement in studies and the subsequent preven-
tion of dropping out are improved through the AI-as-
sisted AIHOKS tool. The teachers, student counsellors 
and other employees who use the tool can monitor the 
progress of students’ studies and identify the students 
requiring support in a timely manner. The student-ori-
ented tool provides students with guidance, recom-
mendations and encouragement for their studies. The 
AIHOKS is also a solution to the management’s need 
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The counselling taking place in workplaces 
has been developed, but students require 
more support in the workplace
The counselling taking place in workplaces was devel-
oped through many actions. In 2018–2021, the Helsinki 
Vocational College and Adult Institute received from 
the Ministry of Education and Culture a total of EUR 
5.6 million in strategy funding and EUR 850,000 was 
for improving the quality of teaching and counselling. 
The educational institution received a total of EUR 6.5 
million of other funding from the Ministry of Education 
and Culture and the Finnish National Agency for Edu-
cation, of which EUR 6.3 million was for hiring teach-
ers and counsellors and for the support measures of 
teaching and counselling.  The Ministry of Education 
and Culture’s funding for improving the counselling 
and support has been significant. 

The Helsinki Vocational College and Adult Institute has 
contributed to the development of the national ohjaan.
fi website from the beginning of the project. The elec-
tronic service network is used to share information 
about the learning and counselling taking place in 
workplaces. The Ohjaan project was used to develop 
the diversity efforts of learning environments, the 
development plan of personal competence, flexible 
study times and final projects which take place in prac-
tical work. 

Since the beginning of 2021, new work coaches were 
recruited to support student counselling. The work 
coachers support both the students and the employ-
ers. Work coaches are present on all the Helsinki Voca-
tional College and Adult Institute campuses and there 
is a total of 45 of them. The work coaches enhance 
students’ preparedness for working life and help 

Table 9. Negative discontinuation of studies in the Helsinki Vocational College and Adult Institute in 2017–2021 

Year Target level, at maximum (%) Realisation (%) Number

2017 10.3 11.1 991

2018 10.3 11.1 986

2019 9.2 8.4 748

2020 7.4 12.7 1,142

2021 7.4 11.6 1,034

for information, because it enables monitoring the 
state of the entire learning community and the pro-
gress of studies. It highlights a student’s individual 
need for counselling-based intervention. An instructor 
can at an early stage intervene in the student’s situa-
tion, because by using machine learning, the tool gives 
signals about changes in the student’s life and studies. 

In the Helsinki Vocational College and Adult Institute, 
negative discontinuations of studies mean that the rea-
son for the student dropping out is not known to the 
educational institution or it is related to a personal rea-
son. If a student is regarded as a dropout or their right 
to study has been cancelled, it is a case of a negative 
discontinuation of studies. In the 2021 budget, the neg-
ative discontinuation of studies was one of the binding 
objectives. The indicator for the objective was that the 
rate of negative dropouts remains on the target level 
of 7.4 per cent. The objective was not realised because 
the realisation was 11.6 per cent (table 9). A positive 
note was that despite the pandemic, the discontinua-
tion of studies fell by 1.1 per cent in comparison to the 
year previous. According to the Education Division, the 
negative discontinuation of studies was at a high level 
in students aged over 30, in particular. Table 9 shows 
that in 2017–2021, the target level of discontinued stud-
ies was only reached in 2019 when the target was a 
maximum of 9.2 per cent and the realisation was 8.4 
per cent.

According to the survey carried out during the assess-
ment, the presumed most common reasons for dis-
continuing studies were the student’s motivation (67 
per cent), wrong choice of field (66 per cent), language 
issues (32 per cent), health reasons (29 per cent), 
learning disabilities (27 per cent), family reasons (19 
per cent), precarious financial situation (10 per cent), 
and lacking counselling (9 per cent).

The new Act on Compulsory Education entered into 
force on 1 August 2021. Since then, students have been 
obligated to apply for and continue in upper second-
ary education. If a person of compulsory school age is 

intending to discontinue their studies, the provider of 
the education must, together with the student and their 
parent or guardian, explore the options for completing 
the studies in another learning environment or applying 
for other training.
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The pandemic’s impact on the Helsinki  
Vocational College and Adult Institute
The pandemic reduced the cooperation between the 
educational institute and working life, because there 
was only a limited number of places in on-the-job 
learning available to students. Many workplaces could 
not be visited during the pandemic, which made organ-
ising learning demonstrations in these learning envi-
ronments impossible. In summer 2020, a temporary 
amendment to legislation entered into force, which 
enabled the organisation of learning demonstrations in 
educational institutions under special arrangements. 
The aim was to ensure graduation even during the pan-
demic. Therefore, the Helsinki Vocational College and 
Adult Institute provided the opportunity to perform 
learning demonstrations in the educational institution 
environment. 

The 2021 budget’s binding objectives included the tar-
get of increasing the days of learning in workplaces by 
10,000 days in comparison to the previous year. The 
objective was not realised: There were 313,584 days of 
learning on the job, while the target was 347,346 days. 
Due to the pandemic, students have not been able to 
complete learn-on-the job study periods as normal. 

According to the survey carried out during the assess-
ment, students’ opportunities of peer learning became 
reduced during the period of distance education, 
because the studies were often completed alone. 
According to the free-form answers to the survey, the 
pandemic delayed the completion of studies because 
vocational studies are difficult to study remotely. The 
lacking IT skills of some students hindered their stud-
ies in distance education. The shift to distance edu-
cation was fast, which was a challenge for teachers’ 
digital pedagogical skills. There was a delay before stu-
dents had access to the tools for distance education.

During the pandemic, many measures, such as the 
practices of CheckPoint meetings, were enhanced. 
Special attention was paid to the provision of screens 
and the provision of support for the students needing 
special support. Students’ absences were addressed 
quickly, in accordance with the Tuen portaat counsel-
ling model. The educational institution contacted par-
ents and guardians if the student was underage, and 
youth work outreach employees if the student was of 
age.

Despite the support measures taken by the Helsinki 
Vocational College and Adult Institution, the pandemic 
affected the rate at which students left the educational 

both individuals and teams find their strengths. Work 
coaches help students achieve the objectives recorded 
in their PCDPs. Work coaches consult in different 
learning environments those students who require 
personal coaching to achieve their career and study 
objectives. Often, the student’s designated teacher 
refers the student to a work coach. Students can get 
work coaching at the very beginning of their studies or 
later on, after a working life period. The coaching can 
be just one session, short-term, or long-term so that it 
continues throughout the student’s studies. The feed-
back on the work coaches has been positive. 

In vocational education, learning and counselling take 
increasingly place in working life. In the Helsinki Voca-
tional College and Adult Institute, the development 
has been carried out in cooperation with corporate 
and working life partners. Customer work is empha-
sised in the cooperation between the educational 
institute and the workplaces. The educational institu-
tion’s customer managers coordinate the working life 
cooperation of campuses.  As a result of the coopera-
tion, students are built diverse opportunities to learn 
in authentic working environments and situations. The 
customer management team was founded in 2018 and 
it prepares partnership agreements with working life 
operators. Even though the joint development of the 
cooperation between the educational institute and the 
workplaces has been increased, it is not sufficient, 
according to a survey of the personnel. 

According to the assessment, several students require 
a lot of support and counselling for the learning tak-
ing place in workplaces. Vocational special teachers 
know how to recognise learning disabilities and indi-
vidual needs for support. It is crucial that their com-
petence is utilised in the learning taking place in the 
workplaces. In the survey, respondents indicated as 
necessary that vocational special teachers are in the 
workplaces to support the students who need a lot of 
support or special support. According to the survey, 
teachers do not spend enough time with the students 
in the workplaces. 

The Stadin työtutka network developed, in cooper-
ation with working life operators, the student coun-
selling taking place in working life. For instance, the 
network started a customer relations management 
system pilot for corporate cooperation and mainte-
nance of customer relations. The Meet and Greet con-
cept was founded to support the working life coopera-
tion. The Meet and Greet meetings bring together the 
educational institution, working life representatives 
and students. The meetings developed new pedagog-
ical solutions, annual planning, and training of work-
place instructors. The new Speedway to Work model 
was developed for the students who have not contin-
ued their studies. The Speedway model is not suitable 
for everyone, and some of the applicants have been 
recommended solutions such as apprenticeship stud-

ies. The network has also developed a working-life ped-
agogical model for learning, in which the teacher stays 
with the student in the workplace. In the model, the 
students become practical nurses in a fast and practi-
cal manner. 
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The Audit Committee states that
the Helsinki Vocational College and Adult Institute of 
the Education Division must

 ▶ ensure that the number of vocational special 
teachers corresponds to the need for them.

 ▶ increase the monitoring of how successful  
student counselling is.

 ▶ utilise the feedback from personnel in the  
development of student counselling.

Conclusions

Measures to improve student counselling and the 
completion rate of studies have been taken on a large 
scale, but according to the survey of personnel, stu-
dents are not offered enough counselling. The 2017–
2021 city strategy had the objective of clearly improv-
ing the rate of studies completion in upper secondary 
education. After the vocational education reform, mon-
itoring the rate of studies completion has not been 
meaningful. The Helsinki Vocational College and Adult 
Institute monitors the achievement of the personal 
objective of each student recorded in the students’ 
PCDPs and the national indicators. National indicators 
show how students graduate, become part of working 
life and further studies.

According to the survey carried out during the assess-
ment, student counselling, workplace guidance and 
guidance related to well-being are not adequately avail-
able. According to the survey, there is not enough stu-
dents’ peer support available. Room for improvement 
was also identified in the utilisation of the feedback on 
the counselling and in the monitoring of how success-
ful the counselling was. The feedback from the per-
sonnel also indicated that there is room for improve-
ment in how functional the organisation of counselling 
is, how systematic the development is and how effec-
tive the management is. The respondents felt that the 
objectives of counselling were relatively clear. 

The educational institution strived to affect the rate at 
which studies are completed through personal coun-
selling and the drafting and updating of personal com-
petence development plans (PCDP). Counselling and 
studies completion were developed through a variety 
of measures, such as the foundation of JohtoBooster, 
PedaBooster, learning communities and teacher 
teams. The teacher teams’ pedagogical solutions were 
used to enhance the completion of studies and the 
achievement of the personal targets pursuant to the 
PCDPs. 

The Helsinki Vocational College and Adult Institute has 
strived to prevent the discontinuation of studies by 
creating development forums and operations mod-
els. Things related to the prevention of discontinued 
studies have been developed in the multi-professional 
forums of special support and student counselling. 
The team-based operations and organisation model 
has been used to develop a consistent method for the 
whole educational institution, and the distribution of 
good practices between units has been supported. 
Themes related to student welfare and special issues 
of counselling have been discussed in the regularly 
meeting location-specific multi-professional well-be-

institution. The motivation to study was likely affected 
by the cancellation of places in on-the-job learning and 
the weakening employment situation.

ing groups. The CheckPoint meetings monitor the pro-
gress of studies and their aim is to identify at an early 
stage the students who need support. In the meetings, 
support measures and tools for addressing absences 
are agreed on in a multi-professional manner. 

The 2021 budget’s target level for negative discontinu-
ation of studies, 7.4 per cent, was not achieved as the 
realisation was 11.6 per cent. However, the rate of dis-
continued studies fell by 1.1 per cent when compared to 
2020. The pandemic affected the rate at which studies 
were discontinued. 

The counselling taking place in workplaces was devel-
oped through many actions. For example, the Hel-
sinki Vocational College and Adult Institute has con-
tributed to the development of the national ohjaan.fi 
website from the very beginning of the project. In early 
2021, the Helsinki Vocational College and Adult Insti-
tute established a completely new occupational group, 
the work coaches, to support the students’ prepar-
edness for working life. A customer relations manage-
ment team was established to promote the learning 
taking place in workplaces. It prepares the partnership 
agreements between the educational institution and 
working life operators. The agreements provide stu-
dents with diverse opportunities to learn in authentic 
working environments and situations. Many students 
have a increasing need for more competent support 
and guidance for the learning taking place in work-
places. Vocational special teachers are experts in how 
to counsel students who need a lot of special support. 
According to the survey carried out during the assess-
ment, vocational special teachers are needed for stud-
ies and working life coaching and the cooperation with 
the representatives of working life. 
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Adequacy of open child  
welfare services 

?
!

Do the open child welfare services  
correspond to the needs of the  
customers? 

There is an adequate number of  
vacancies, but they remain uncovered. 
Due to labour shortage and the  
increased challenges the families face, 
all needs cannot always be addressed. 

The main focus of the assessment:

Are the services of open child welfare on an adequate 
level?

1. Have the services of open child welfare  
corresponded to the number of customers?

2. Have the services of open child welfare  
corresponded to the needs of the customers?

3. Have the services of open child welfare had a  
preventive impact on how children and young  
people are taken into care?

Related questions:

Multi-professional assessment of the  
need for child welfare services
In Helsinki, child welfare is organised as part of the 
Social Services and Health Care Division’s service 
portfolio of family and social services in the service 
area of child welfare and family social work. Within 
the portfolio, the child welfare services are divided, 
according to the access, form of service and provision 
of service, into five units, of which the service process 
of open child welfare is implemented by:

The principles, provision, procedural provisions and 
customers of child welfare are determined in the 
Child Welfare Act. The purpose of the Act is to ensure 
a child’s right to a safe environment, balanced and 
diverse development and special protection. According 
to the Child Welfare Act, people under the age of 18 are 
children and people aged 18–24 are young people. The 
support measures of open welfare are the principal 
tool to be utilised. The services of open child welfare 
differ from the other basic services offered to families 
and the services pursuant to the Social Welfare Act in 
the sense that the need to protect children is the focal 
point of child welfare. 

The open child welfare refers to measures used to pro-
mote and support a child’s positive development and 
to support and enhance the raising abilities and oppor-
tunities of parents, guardians and people in charge of 
the child’s care and raising. The services of open child 
welfare that are offered to a child or family comprise 

social counselling and guidance, enhanced family work, 
family training, financial support and a social work-
er’s support in joint meetings to investigate the prob-
lematic situation of the child and family. Counselling 
related to the treatment and therapy services support-
ing the child’s rehabilitation is also provided as a sup-
port measure of open welfare.

In addition to the services of open child welfare, cus-
tomers can also be offered social services pursuant to 
the Social Welfare Act, such as home service, income 
support, social work with adults, substance abuse ser-
vices, family group conference, and support person, 
support family and peer group activities.

The City of Helsinki’s 2017–2021 city strategy had the 
objective of enhancing the service chain for children 
and young people in child welfare. According to the 
new 2021–2025 city strategy, early and comprehen-
sive support will be invested in so that the piling up of 
issues and the need for child welfare can be prevented. 
The aim is to stop the increasing number of customers 
in child welfare and then to reduce the number. 

The material used in the assessment included reports, 
statistics and other written material related to the 
topic. The assessment included carrying out surveys 
in the Social Services and Health Care Division’s four 
units which were the unit of service needs assess-
ment and support for families with children, the unit 
of social work of open child welfare services, the unit 
of services of child welfare and family social work and 
the unit of customer guidance and monitoring of child 
welfare and family social work. Information was also 
obtained on the Audit Committee’s 2nd commission’s 
assessment visit to the Social Services and Health 
Care Division.
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There are enough social worker vacances 
in relation to the number of customers

Attempts to cover the vacancies have  
been unsuccessful and the work is more  
challenging than before

The unit ‘service needs assessment and support for 
families with children’ has multi-professional work 
groups operating in six city areas. The unit’s social 
workers investigate the content of commencement of 
actions and reports in child welfare and contact the 
relevant parties. The unit decides whether an assess-
ment of the need for a service will be performed. The 
assessment is about the need for child welfare and 
whether urgent child welfare actions are needed. The 
aim is that during the assessment, children and fam-
ilies will be provided with enough support and help. If 
the unit decides that child welfare is needed, the cus-
tomer becomes a customer of social work in open child 
welfare.

The social work unit of open child welfare is divided 
into seven regional subunits and 16 social work teams. 
The child will be defined a social worker who is respon-
sible for the child and for drafting, monitoring and 
updating the child’s customer plan and for offering 
the services recorded in the plan (or similar services) 
to the child and their family. Their duties also include 
implementing planned changes with the child and their 
parents.

The unit of child welfare and family social work ser-
vices offers family services for customers of child wel-
fare and those who need special social welfare sup-
port and their families. The services offered are based 
on a customer plan or the multi-actor assessment of 
the need for services referred to in the Social Wel-
fare Act. The services are provided as both the city’s 
own activities and as purchased services. The unit is 
responsible for customer guidance in relation to the 
open welfare services, and supervising the service 
providers. 

The majority of customers fall under the sphere of 
enhances family work; by the end of November 2021 
there were 1,322 of them. There is a wide range of 
needs, and the services provided now include, in addi-
tion to outpatient rehabilitation, round-the-clock reha-
bilitation and tailored interventions for customers 
such as children and young people whose difficulties 
present themselves as criminal activities or substance 
abuse. Placement can also be offered as a support 
measure of open welfare. In this case, the placement 
is a planned period during which the need for support 
is assessed and the child and their family are rehabili-
tated. There are now efforts to develop the services for 
children and families with neuropsychiatric symptoms.

The number of commencement of child welfare matters 
and the number child welfare notifications increased in 
2017–2020, but the total number of child welfare cus-
tomers decreased until 2020 (table 10). There has not 
been a significant change in the number of people taken 
into care, and the number of urgently placed people has 
decreased slightly. From 2017 to 2020, the number of 
open child welfare customers decreased.

Social work of open child welfare services in Helsinki 
has a total of 100 vacancies. In addition, the Toivo ser-
vice has six social workers and from the beginning of 
2022, there have been four new vacancies for a mobile 
social worker. As of 1 January 2022, in accordance 
with the Child Welfare Act, the maximum permissible 
number of customers under the age of 18 that a social 
worker can have is 35. The Social Services and Health 
Care Division of Helsinki monitors monthly the rate at 
which child welfare social workers’ vacancies are cov-
ered and the number of customers. Table 11 shows 
the number of covered social worker vacancies at the 
Social Services and Health Care Division of Helsinki 
and the number of customers at the times of assess-
ment in 2020 and 2021. The table shows that at Helsin-
ki’s child welfare, the number of customers per a child 
welfare social worker has for two years been mainly 
according to the Child Welfare Act.

The availability of personnel has become an issue. 
However, the rate at which vacancies are covered has 
for some time suffered from a shortage of ten work-
ers. For a long time, the social work in child welfare 
has implemented actions such as cooperation with 
educational institutions and mentoring with the aim 
of improving the permanence and availability of per-
sonnel. Several recruitments have resulted in zero 
applications, which means that the vacancies remain 
uncovered. 

Even though the number of customers has decreased 
slightly, the stress and demands of the work have 
increased. The customer families often have many 
issues and are reluctant to accept the support and 
services of child welfare. The work is made even more 
stressful by the continuous recruitment and instruc-
tion of new employees. The shortage of social workers 
is visible in the way the connection between employ-
ees and customers is not as intensive as it should be. 
The labour shortage also creates challenges for the 
appropriate updating of customer plans. Furthermore, 
the turnover in employees results in customers being 
transferred from one social worker to another. 

Some prominent reasons for becoming a customer 

 ◼ Service assessment and support for families with 
children

 ◼ Social work of open child welfare services

 ◼ Services of child welfare and family social work

 ◼ Customer guidance and monitoring of child  
welfare and family social work
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Table 10. Customerships and customer events of child welfare of Helsinki’s Social Services and Health 
Care Division in 2017–2021, total number of customers in a year

2017 2018 2019 2020 2021
2017–2021  
change %

2017–2021  
change 

numbers

All commencements in  
child welfare 17,815 18,165 19,223 20,169 21,008 17.9 3,193

Child welfare notifications 16,311 16,610 17,183 18,023 19,025 16.6 2,714

Child customers of child welfare 7,387 6,915 6,629 6,601 6,818 -7.7 -569

Open welfare customers (all)* 6,379 5,906 5,602 5,574 5,604 -12.1 -775

Open welfare customers  
(without aftercare)* 5,302 4,937 4,684 4,659 4,483 -15.4 -819

Placement of a child as a support 
measure of open welfare * 348 317 360 302 252 -27.6 -96

Children taken into care and 
placed 2,114 2,088 2,185 2,106 2,139 1.2 25

Urgently placed children  
(started during the year) 503 449 514 461 465 -7.6 -38

In total 38,344 37,222 37,157 37,726 38,786 1.2 442

Table 11. Monthly customer volumes and number of covered vacancies in the social work at the open child 
welfare services of Helsinki’s Social Services and Health Care Division in 2020–2021

2020 Jan. Feb. March April May June July Aug. Sep. Oct. Nov. Dec.

Covered 
vacancies 94 96 95 94 92 94 94 90 94 92 93 91

Number of 
customers 3,102 3,110 2,892 3,161 3,147 3,185 3,245 3,253 3,229 3,203 3,217 3,229

Customers/
social worker 33 32 30 34 34 34 35 36 34 35 35 35

2021

Covered 
vacancies 89 86 91 87 89 89 89 88 90 87 - -

Number of 
customers 3,187 3,162 3,150 3,107 3,118 3,102 3,106 3,050 2,863 2,882 - -

Customers/
social worker 36 37 35 36 35 35 35 35 32 33 - -

*Due to the shift to using Apotti, the 2021 figures are from 5 November 2021.
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Services of open welfare affect how children 
are taken into care and placed

The pandemic’s impact on the  
implementation of open child welfare

Conclusions

Early support for families with children is action that 
aims to identify, prevent and facilitate the problems of 
children, young people and families as soon as pos-
sible once the concern over their situation has been 
noted. The objective is to maintain and enhance the 
life management and resources of the child and their 
family. Another objective is the enabling and implemen-
tation of the early support at a low threshold in the 
everyday life of the child and their family. If the ser-
vices of early support are not adequate or they are not 
available at the right time, remedying services, such as 
the services of child welfare, are needed. On the other 
hand, it can also be seen that the inadequacy of basic 
services has to be supported with the support meas-
ures of open child welfare.

Early intervention and provision of support and ser-
vices are deemed to be factors that prevent the need 
for more intensive support measures. The Social Ser-
vices and Health Care Division of Helsinki produces 
different services for different customer groups. For 
example, families with children are offered child health 
clinic services and school health care services, fam-
ily counselling centre services, home service for fam-
ilies with children, social guidance, and other special 
services. 

The number of customers in open child welfare has 
been successfully affected by investing in multi-actor 
work groups in the assessment of service needs. Fam-
ily social work has also been increased. Of the total 
number of child welfare customers, the share of chil-
dren taken into care and placed is not very high. Both 
the share and the number seem to have decreased 
slightly since 2017. In this sense, the services of open 
child welfare can be regarded as effective, even though 
nothing definitive can be said about the impact early 

In addition to child welfare notifications, the number 
of messages pursuant to the Social Welfare Act and 
the anticipatory child welfare notifications increased 
rapidly in 2020. Towards the end of the year, the num-
ber of service needs assessments leading to becom-
ing a child welfare customer increased. In 2020 and 
2021, the impact of the pandemic was reflected in the 
increasing number of child welfare notifications, espe-
cially in notifications concerning violence between 
adults. Throughout the year, the pandemic and restric-
tions were also reflected in the increasing number of 
anticipatory child welfare notifications, criminal behav-
iour of children and young people, and visiting rights 
and custody battles between  
parents. The services have had to provide urgent 
help in homes. In divorce families, the pandemic has 
made visiting the children more difficult. The pan-
demic has also been cited as the reason for refusing 
to receive the services. During the pandemic, some of 
the services became remote services, which has been 
regarded as a good decision, but a remote service is 
not enough for the families who require a lot of help. 
The impacts of the pandemic will likely be reflected, 
after some delay, in the need for services in open child 
welfare.

The number of employees in the services of open 
child welfare is at its statutory level, but due to the 
increased challenges families face, some needs cannot 
always be addressed. In practice, the services of open 
welfare are not adequate. The rate of customers per 
social worker is pursuant to the decrees of the new 
Child Welfare Act; a maximum of 35 customers per 
employee. The number of vacancies in open welfare 
social work would be enough to implement high-qual-
ity social work, if only the vacancies could be covered. 
Increasing the number of vacancies in 2022 will not 
necessarily alleviate the situation. A labour shortage of 
about ten employees has continued despite the Divi-
sion striving, through different measures, to improve 
the permanence and availability of personnel. 

Open child welfare can fulfil its statutory responsi-
bilities, but due to the labour shortage and the fami-
lies’ exacerbated issues, all needs cannot always be 
addressed. The issues of the children and families 
using open child welfare services are often multifac-
eted, which is why the children’s and families’ needs 
have to be seen as one entity. The connection between 
employees and customers is not as intensive as it 
should be. Furthermore, the turnover in employees 

include parents’ substance abuse and mental health 
issues, children’s neuropsychiatric symptoms, divorce 
and conflict between parents, being a single parent, 
integration issues of immigrant families, and par-
ents’ inability to cope with children who have intellec-
tual disabilities. The customers’ situations are also 
more severe than before. Families need increasingly 
stronger support and more services. Some of the ser-
vices can only be accessed after a period of waiting. 
There are temporary shortages of enhanced family 
work, places in family training, and professional sup-
port families. The services of child health clinics, family 
counselling centres and school health care do not have 
enough resources for identifying worrying cases at an 
early stage, counselling and motivating the families so 
that they use the services, and monitoring the effec-
tiveness of the services. It is crucial to get the parents 
to commit to the substance abuse and mental health 
care services provided for them. The needs of children 
and families need to be seen as one entity.

support and open child welfare have on the number of 
foster care customers, costs development or length of 
care periods. There is no follow-up data available con-
cerning the effectiveness of different services.
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The Audit Committee states that
The Social Services and Health Care Division must 

 ▶ take increasingly effective measures to improve 
the availability and permanence of social  
workers in child welfare.

 ▶ develop further the multi-actor services that 
take families’ needs into consideration in a 
comprehensive manner.

 ▶ increase the services of early support for  
children and families so that the families 
receive enough timely support.

 ▶ develop the monitoring of how effective the 
services of early support for families and open 
child welfare are.

results in customers being transferred from one social 
worker to another. The pandemic has exacerbated the 
challenges families face. Families need increasingly 
stronger multisectoral support and more services. 
The customers’ situations are also more severe than 
before. There are temporary shortages of enhanced 
family work, places in family training, and professional 
support families.

The number of customers in open child welfare has 
been successfully affected by investing in multi-actor 
work groups in the assessment of service needs and 
in the assessment itself. Services of early support, 
such as social work for families, have been enhanced. 
Despite all this, it is still apparent that the inadequate 
basic services have to be remedied with the support 
measures of open child welfare. It seems that services 
of open welfare have affected how children are taken 
into care and placed. However, there is no follow-up 
data available concerning the effectiveness of the 
services.
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Health and 
well-being 
from services



Home care for elderly citizens

?
!

Have the targets set for home care 
been achieved?

Not, for the most part. Home care’s 
most prominent issue is the shortage 
of personnel.

The main focus of the assessment:

Is home care provided in accordance with the Act on 
care services for the elderly and the city’s objectives?

1. Is home care available in a manner that is  
regionally and linguistically equal?

2. Is competent and healthy personnel guaranteed  
in an adequate manner?

3. Have the actions related to the home care of 
Helsinki’s senior citizens programme (Stadin 
ikäohjelma) been realised?

Related questions:

Compliance with the Act on care services for the 
elderly was restricted to concern two sections: The 
services must be provided so that they are availa-
ble to the municipality’s elderly population in an equal 
manner, and a bilingual municipality must offer its ser-
vices in Finnish and Swedish so that the users of the 
services can get the services in the language of their 
choice. 

The 2017–2021 city strategy had the objective of 
enhancing home care and the well-being of its custom-
ers and employees. The more detailed objectives and 
measures for home care are determined in the docu-
ments concerning occupational well-being and Hel-
sinki’s senior citizens programme (Stadin ikäohjelma), 
which is an action plan required by the Act on care ser-
vices for the elderly. In spring 2019, the senior citizens 
programme determined seven actions related to home 
care. The four of them to be assessed were:

1. A mobility agreement will be drafted in cooperation 
with the home care customers and their close rela-
tives. The aim is that at least 70 per cent of regular 
home care customers have a mobility agreement.

2. Home care will be developed to be more effec-
tive than before and so that it corresponds to the 
wishes and needs of the customers. Home care 
will pilot a risk indicator to identify in an anticipa-
tory manner those who require more intensive ser-
vices. The persons will then be tailored individual 
service entities that better support their living at 
home.

3. The number of nurses in home care will be 
increased so that the nurses’ share of all home 
care personnel is 20 per cent in 2019. The increase 
will be implemented as both an addition of 20 
vacancies and change of personnel structure in 
home care. Home care is investigating the possi-
bility of distributing work duties so that the same 
employees would visit the elderly as often as 
possible.

4. The well-being services of Helsinki Service Centre 
will be developed to form a service entity that sup-
ports the elderly people living at home. Services 
supporting living at home include remote rehabili-
tation and tools for remote diagnostics.

In practice, the actions classified as the four measures 
include seven separate measures the implementation 
of which was assessed. The fourth measure is con-
nected to the binding objective concerning the share 
of remote care, which was included in the budgets of 
2020 and 2021.

The material for the assessment comprised interviews, 
a survey, written requests for information, customer 
satisfaction surveys ordered by home care, statistics 
and home care documents. A total of 12 people were 
interviewed; eight of them were home care manag-
ers and the rest represented home care management 
and experts. The survey of home care supervisors and 
employees was carried out in December 2021. There 
were a total of 384 respondents, 51 of which were 
supervisors. The response rate of supervisors was 71 
per cent. About a quarter of employees responded. 
Information was also obtained on the Audit Commit-
tee’s 2nd commission’s assessment visit to the Social 
Services and Health Care Division.

Home care is not implemented in a 
linguistically equal manner
The Swedish-language services of home care are pro-
vided as both the city’s own activities and as pur-
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Regional equality is achieved

Home care is available in a non-discriminatory manner, 
regardless of the customer’s place of residence. The 
personnel situation of home care varies around Hel-
sinki. Despite this, home care can be provided (if nec-
essary, as a purchased service) for all those who meet 
the requirements for receiving home care. Resources 
have been balanced between areas through transfers 
of empty vacancies, which enables either recruitment 
or using the appropriations related to the vacancy for a 
purchased service.

The centralised customer guidance of HelppiSen-
iori began its operations in February 2018. Before, the 
assessment of the need for services was the responsi-
bility of the nurses of home care’s local service areas. 
Centralised assessment of the need for services has 
made the policies more uniform. Another measure that 
has increased regional equality was the founding of 
a rehabilitative assessment unit in September 2019. 
Before the founding of the unit, almost all customers 
who were discharged from a hospital or who came 
through the service need assessment of customer 
guidance ended up in home care. In the current model, 
people principally become home care customers after 
a rehabilitative assessment period. Equality has also 
been increased by the fact that the social services and 
health care committee decided on the grounds for 
granting home care, which entered into force at the 
beginning of 2021.

Founding new centralised operators has created the 
conditions for granting home care in a regionally equal 
manner. However, there is no statistics data available 
about how long it takes for a customer to be included 
in regular home care after the customer or some other 
body contacts HelppiSeniori or a hospital states that 
a customer returning to their home is no longer capa-
ble of managing at home. According to the interviews 

Assessment of the need for home care  
contains some overlap
In order to be included in home care, a customer must 
go through many assessment stages. A preliminary 
assessment of the need for service is done in cen-
tralised customer guidance. During the rehabilita-
tive assessment period, the rehabilitative assessment 
unit assesses the need for care. Once the customer 
is transferred to regular home care, their ability to act 
and need for care and services is assessed. The deci-
sion on regular home care is made before the cus-
tomer is transferred to home care. Home care might 
have to determine the customer’s services again, 
which irritates the customers and is frustrating from 
home care’s perspective. According to the home care 
employees’ opinion, cooperation with the rehabilitative 
assessment unit is insufficient.

Service need assessment pursuant to the 
Social Welfare Act does not observe its 
deadlines
According to the Social Welfare Act, the assessment 
of service needs of a person aged over 75 must be 
started within seven days of the customer or cus-
tomer’s (close) relative or legal representative con-
tacting the municipal authority in charge of social 
services. Furthermore, the assessment must be com-
pleted without any undue delay. In late 2021, Helsinki 
was not able to observe the processing time for ser-
vice need assessment pursuant to the Social Welfare 
Act. The social services starting to use Apotti in April 
2021 created a gap in the statistics from May to June. 
In August-December 2021, the average processing 
time for the service needs assessment of customers 
aged over 75 was as much as 41–45 days. According to 
the Social Services and Health Care Division, Apotti’s 
data is at the moment only indicative and the statis-
tics needs to be validated. According to the Division, 
the backlog in care and the delays caused by Apotti are 
also visible in customer guidance. Even though the sta-
tistics are not completely reliable, it is apparent that 
the deadline determined in legislation is not observed.

The shortage of personnel has become 
worse in the last few years
Availability of personnel has for several years been a 
nationwide issue. The pandemic exacerbated the situ-
ation even further, as the demand for substitutes has 

chased services. Linguistic equality is not achieved 
completely, because neither the city nor the purchased 
service providers have enough Swedish-speaking 
nurses. The team for Swedish-language home care 
has not in its recruitment efforts managed to employ 
nurses who know Swedish, which means that Finn-
ish-speaking nurses have also been hired for the 
vacancies. There are only a few providers of Swed-
ish-language home care. In July–December 2021, 58–71 
per cent of the Swedish-language visits ordered from 
the largest provider of purchased services were real-
ised in Swedish. The purchased service contracts have 
determined sanctions for situations in which the ser-
vice is not in the Swedish language.

On the other hand, the linguistic rights are not always 
realised in Finnish-language home care either. Accord-
ing to the Elderly Citizens’ Council’s assessment, lin-
guistic issues between the nurse and the customer 
and in relation to the close relatives are common.

and written replies, there is no queue for home care. 
In an acute situation, customers can access home 
care quickly. In non-urgent cases, it can take over four 
weeks before regular home care becomes available, 
but the last two weeks the customer is in a rehabilita-
tive assessment period. In this case, the personnel of 
a rehabilitative assessment unit offer help for care and 
support for rehabilitation in the customer’s home. The 
need for care is assessed during the period.
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been higher than usual and the mobility of nurses from 
elsewhere in Finland to the Helsinki Metropolitan Area 
has decreased. In addition to practical nurses, cover-
ing the vacancies for nurses has become difficult. On 
the other hand, covering the vacancies for nurses in 
charge has been easy.

Measures such as increased remote care and the use 
of service vouchers and purchased services have been 
used to guarantee an adequate number of person-
nel. Helsinki has also taken many measures to guar-
antee the availability of its own health-care personnel, 
but they have not been sufficient: the covering rate of 
vacancies decreased during 2017–2021 from 89.8 per 
cent to 82.8 per cent. This means that 17.2 per cent of 
the vacancies were uncovered.  In the neighbouring 
municipalities Espoo and Vantaa, the corresponding 
rate at the beginning of 2022 was better, 85 per cent. 

The number of vacancies completely without a nurse 
has grown significantly. In 2020, 66 per cent (127 
vacancies) of open vacancies were completely without 
a nurse while the corresponding figure was 38 per cent 
(39 vacancies) in 2017. 

The difficulty of getting personnel for open vacancies 
is reflected in the availability of substitutes. It is diffi-
cult to get competent substitutes, or any substitutes. 

In 2017, 24 per cent of substitute posts were not cov-
ered, and in 2020 the figure had grown to 37 per cent. 
At the same time, the share of competent substitutes 
decreased from 68 per cent to 57 per cent. 

Home care uses a resource pool of regular substi-
tutes, which is mainly used for sudden and short-term 
needs for substitute labour. Seure Henkilöstöpalvelu 
Oy is used to procure substitute labour for long-term 
and anticipated needs for substitutes. According to 
the survey of home care supervisors, a third of the 
respondents had to in autumn 2021 find solutions for 
the shortage of labour on every day of the workweek, 
because no substitutes were available through Seure 
or the resource pool. In practice, the permanent per-
sonnel is forced to be flexible and work overtime so 
that the customer visits can be carried out. 

Substitutes only perform part of the duties related 
to direct customer work. The rest of the duties, such 
as the duties of a nurse in charge, placing orders and 
being in contact with the customers’ relatives, are per-
formed by other employees in addition to their own 
customer visits. Therefore, the contribution of agen-
cy-hired labour does not fully replace the contribu-
tion of permanently employed people. Additionally, the 
instruction of substitutes takes up the permanent per-
sonnel’s working time.

5,818  regular 
home care customers

covering rate of vacancies

82.8%  

share of customers  
receiving remote care

14.5%  

share of customers included 
in mobility agreements

69.5%  

Key figures from 2021

1,737 
vacancies

nurses’ share of health-care 
personnel

19%  
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At the beginning of the 2017–2021 strategy period, 
home care had 1,799 vacancies, 1,689 of which were 
nurse vacancies. In September 2021, when the strat-
egy period had ended, there were 40 nurse vacancies 
less than initially. The change is partially explained by 
the fact that in 2018, 70 vacancies were moved to Help-
piSeniori and home care now has a new occupational 
group of nurses in charge. There was a total of 34 of 
them in 2021. The transfer of vacancies to HelppiSen-
iori was neutral in the sense that the work duties were 
also transferred with the people. At the end of 2021, 
there were 1,737 vacancies.

While the number of vacancies has reduced, the num-
ber of customers has also fallen. The number of cus-
tomers has decreased relatively more than the number 
of people employed at home care, which means that 
an employee has slightly less customers to care for 
than before. When examined in this manner, home care 
seems to have become enhanced in accordance with 
the city strategy. However, the number of customers 
is an incomplete piece of data for depicting the actual 
amount of work, because the number of customers 
requiring more intense care has increased. Another 
notable fact is that while the number of vacancies has 
decreased, the number of open and completely uncov-
ered vacancies has increased.

Even though the number of customers has fallen, the 
working conditions of personnel are still rushed. This 
seems to be especially due to how employees can-
not focus on caring for their own customers. Due to 
the shortage of labour and substitutes, 20 per cent of 
employees have to, according to the survey, perform 
other workers’ customer visits in addition to their own 
customer visits. This is happens daily.

Customer visits are planned so that 60 per cent of a 
practical nurse’s day is spent with customers. This 60 
per cent is called the direct working hours. In practice, 
the realisation has been 47 per cent on average, but 
the regional variation is 43–52 per cent. The majority of 
a practical nurse’s work does not take place with the 
customer. The transfers between customers explain 
only a small part of the indirect working hours. There is 
a lot of reporting, consultation, contacting of relatives 
and placing of different orders. In addition to these, 
there should be enough time for team or unit meetings 
and training sessions. 

Personnel’s occupational well-being has 
improved, but not enough
The 2017–2021 city strategy had the objective of 
enhancing the well-being of home care employees. 
More detailed objectives were set in the plans based 
on the city’s occupational well-being programme. The 
poor labour situation depicted above also affects the 
well-being of permanent home care personnel. The 
employees at home care units are less well than other 
social services and health care employees on average. 

The objectives of Helsinki’s senior citizens 
programme were mainly unachieved
One of the seven examined actions was realised, four 
were not realised, one had lacking information and one 
was framed so ambiguously that its realisation could 
not be assessed. The measure in which ‘home care 
will pilot a risk indicator to identify in an anticipatory 
manner those who require more intensive services’ 
was realised. However, the pilot revealed that the risk 
indicator did not produce any additional value. There 
was not enough information available about the sec-
ond part of the measure, i.e. whether individual service 
entities that support living at home better than before 
could be tailored for customers needing more inten-
sive services. It is the understanding of the home care 
experts of the Social Services and Health Care Divi-
sion that tailoring works well in Helsinki’s home care.

Three numerically set targets and one qualitative tar-
get were not achieved. The of Helsinki’s Senior Citi-
zens Programme’s aim was that at least 70 per cent of 
regular home care customers have a mobility agree-
ment. Achieving the target was barely missed in 2019 
and 2021, but in 2020 it was achieved. Helsinki’s Senior 
Citizens Programme did not set a numerical target for 
the share of remote care, but the 2020 and 2021 budg-
ets had the targets of 15 per cent and then 20 per cent 
for the share of remote care. The target was achieved 
in 2020. 20.2 per cent of home care customers were 
customers of visual remote care. However, the target 
was not achieved in 2021. The share was only 14.5 per 
cent. The remote care is produced by Helsinki Service 
Centre. Home care managers were of the opinion that 
remote services support home care well, but employ-
ees also mentioned that the verification requests from 
remote care put a strain on home care.

The third numerical target was raising the nurses’ 
share of home care personnel to 20 per cent in 2019. 
The target has not yet been achieved, but it was close 
in 2021. In March 2021, nurses’ share was 19 per cent 

However, there are differences between home care 
units. 

Table 12 shows how the targets set for occupational 
well-being have developed. None of the five targets 
were achieved, even though two of them developed as 
intended.

The indicators of occupational well-being that did 
not have set target levels but which developed posi-
tively were the experience of work stress, the amount 
of work becoming intolerable, the share of workers 
who had considered changing employees and the exit 
turnover. Even though the experience of work stress 
decreased between 2018–2020, people employed at 
home care units continued to experience work stress 
considerably more than other people employed in the 
same division.

54 — City of Helsinki



Occupational well-being target (year) Realisation Was the target 
achieved?

Did it develop as 
intended?

Absences due to illness, target ≤ 4.8 per cent 
(2020) 6.7

Social capital, target ≥3.76 (2020) 3.7

Opportunities to influence your work: the share of  
the respondents who feel that they cannot  
influence the changes taking place in their work  
≤ 47 per cent (2020)

50.6

74 per cent of employees feel that their ability 
work is good (2019) 70.3

Meaningfulness of work: the objective was  
positive change (the per centage of ‘positive 
change’ assessments in 2019 in comparison to 
2017, percentage)

-3

Less than 29.8 per cent experience stress caused 
by the disparity between work management and 
requirements (2020)

43.4

Table 12. Development of the indicators depicting the occupational well-being in home care

The realisation of the city’s objectives 
varies between home care units
Home care overall has only managed to achieve a small 
portion of the targets set on city-level. It is typical that 
the targets are achieved in some home care units, but 
not all. At times, the differences between the eight 
regional home care units were surprisingly consider-
able. For example, the share of vacancies without a 
nurse varied in late 2020 from the 45 per cent of the 
central home care unit to the 85 per cent of the south-
eastern home care unit. The share of remote care var-
ied between units from 11 to 24 per cent. Furthermore, 
there were a lot of differences between units when 
it came to the experience of occupational well-being. 
However, the differences were not systematic; in some 

on average. Four of the eight home care units have 
reached the target. The regional differences are due 
to the fact that home care units have been allowed to 
decide how many of the vacancies of practical nurses 
they deemed it necessary to change into vacancies of 
nurses.

The qualitative target was to develop home care to be 
more effective than before and so that it corresponds 
to the wishes and needs of the customers. Home care 
customers’ opinion of the care they received was fairly 
positive. In 2020, the majority of the customers who 
had experienced home care in the previous years were 
of the opinion that home care has not developed nega-
tively or positively. Whereas the majority of employees 
were in the survey of December 2021 of the opinion 
that home care has in the last three years developed 
negatively. In the survey, employees were also asked 
to assess whether home care corresponds to the cus-
tomers’ wishes and needs better than 2–3 years ago. 
The majority expressed doubt. In general, employees 
were more critical than customers in their assessment 
of how successful home care is. The overall grade 
supervisors gave home care was closer to the custom-
ers’ assessment than the employees’ assessment.

Helsinki’s Senior Citizens Programme includes the 
objective of investigating the possibility of distributing 
work duties so that the same employees would visit the 
elderly as often as possible. This was clarified in the 
2019–2021 action plan of home care, in which the pri-

oritised task for 2019 was to ensure that only a deter-
mined number (target number) of nurses visit a par-
ticular customer. However, no target number was set 
and it was not monitored systematically. According to 
the information from 2021, a customer has an average 
of 13 different nurses a month. The setting of the tar-
get is lacking in the sense that the assessment could 
not comment on whether the target was achieved. 
For customers included in remote care, the number 
of employees was considerably higher, 23. Addition-
ally, the target of increasing the number of customers 
included in remote care contradicts the target con-
cerning the number of same employees visiting a par-
ticular customer. 
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latter was especially visible in the target of decreasing 
absences due to illness.

In HelppiSeniori i.e. centralised customer guidance, 
the seven-day timeframe, during which, according 
to the Social Welfare Act, the service needs assess-
ment of customers aged over 75 must be started, 
was exceeded in autumn 2021. There is overlap in the 
assessment of service needs since it is first done in 
HelppiSeniori, then during the rehabilitative assess-
ment period in a rehabilitation unit, and the assess-
ment of service needs still continues in home care. 
Formally, HelppiSeniori is the only operator assess-
ing service needs in accordance with the Social Wel-
fare Act. However, for the customer, the situation may 
seem contradictory. The rehabilitative assessment unit 
promises that the customer will get certain services 
in home care, but home care’s assessment can be 
different.

The pandemic affected some of the targets assessed, 
but the biggest challenge, labour shortage, has existed 
long before the pandemic. The pandemic exacer-
bated the shortage of substitutes, which also affects 
the occupational well-being of permanent employees. 
Social services and health care and home care have 
implemented actions to guarantee the availability of 
labour, but they have not been adequate. 

Based on the assessment, it must be considered 
whether the workload of health-care personnel can 
be lightened so that indirect work duties are reduced 
and the duties of substitutes are expanded. The duties 
of indirect customer work are important, but some of 
them could be performed by less trained employees, 
such as care assistants. In addition to the shortage of 
labour and substitutes, the permanent personnel are 
burdened by the instruction of substitutes and the fact 
that the contribution of agency-hired labour does not 
completely replace the contribution of permanently 
employed nurses. It is possible, that the duties of sub-
stitutes are unnecessarily restricted by home care’s 
own instructions.

Home care has a lot of regional differences in occu-
pational well-being and the realisation of the other 
objectives set by the city. Regional differences can 
partially be explained with factors the Social Services 
and Health Care Division cannot influence, such as the 
region’s population’s age distribution and socioeco-
nomic status. Management methods should be used 
to ensure that the best practices are applied as widely 
as possible. According to the employees’ understand-
ing, there are still significant regional differences in the 
practices.

Conclusions

Home care does not fully meet the requirements the 
Act on care services for the elderly has concern-
ing equality, and in many ways, home care has not 
achieved the targets set by the city. The requirement 
in the Act on care services for the elderly concerning 
the linguistic equality is not achieved, because there 
is a shortage of Swedish-speaking nurses. Custom-
ers included in the Swedish-language service do not 
always get service in Swedish. Regional equality is 
achieved within the meaning of the Act on care ser-
vices for the elderly, even though there are regional 
differences between home care units. Conditions for 
the realisation of regional equality have been created, 
but there are no statistics about how long the time 
between the identification of service need assessment 
and the start of home care is.

Helsinki’s Senior Citizens Programme’s actions con-
cerning home care are largely unrealised and the tar-
gets set for occupational well-being were not achieved. 
The achievement of the targets concerning occupa-
tional well-being was affected by the labour shortage 
and, to an extent, the pandemic, and the impact of the 

The pandemic’s impact on home care

The pandemic has not affected home care operations 
as much as it has the operations of round-the-clock 
care units, for example. However, employees’ absences 
due to illness increased and the availability of substi-
tutes worsened. The domestic mobility of personnel 
also decreased. Employees being able to focus on cus-
tomer work better than before was cited as a benefit 
of the pandemic. The pandemic made the social cir-
cle of home care customers narrower, because many 
of the city’s services for the elderly were shut down 
and activities were replaced with remote meetings. 
However, home care visits could be increased for the 
elderly people suffering from loneliness, because at 
the same time, some of the customers discontinued 
their home care services in fear of infection.

units, some things were better and others worse. Only 
the southwestern home care unit stood out as an area 
where the things assessed were, for the most part, the 
best in the city.

The regional differences can be explained with many 
factors. The customer structure is not the same in all 
areas and the areas are not identical in size. Accord-
ing to the employees’ understanding, the practices in 
the areas vary a lot, according to the Elderly Citizens’ 
Council’s opinion, the practices vary even between 
employees.
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The Audit Committee states that
The Social Services and Health Care Division must

 ▶ ensure that the service needs assessment of 
people aged over 75 pursuant to the Social 
Welfare act is implemented within the set 
timeframe.

 ▶ take measures that are more effective than 
before in order to improve the availability of 
health-care personnel.

 ▶ increase the dialogue between the rehabilitative  
assessment unit and home care personnel 
when a customer is transferred from the  
rehabilitative assessment period to home care.

home care of the Social Services and Health Care 
Division must

 ▶ ensure that the linguistic equality pursuant 
to the Act on care services for the elderly is 
achieved.

 ▶ investigate whether the indirect duties included 
in the customer work of nurses in charge can be 
reduced. 

 ▶ investigate whether the work duties of  
substitutes can be expanded so that they better 
reflect the duties of permanent personnel.

 ▶ identify the best practices for occupational 
well-being and quality of care and apply them as 
comprehensively as possible in different areas.
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Elderly patients in emergency 
services 

?
!

Has an effort been made to reduce the 
number of visits to emergency service 
in home care and service housing?

Yes, but the measures’ impact on the 
number of visits to emergency services 
and emergency care services could not 
be assessed due to the pandemic and 
incomplete statistics.

The main focus of the assessment:

Have municipalities and HUS promoted the objective 
of managing a larger portion of elderly citizens’ emer-
gency cases in institutional care, service housing and 
home care instead of emergency services?

1. Have cities and HUS introduced such instruc-
tions, practices and services with which elderly 
customers’ visits to emergency services could be 
reduced?

2. Has the number of elderly customers’ visits to 
emergency services, emergency care services and 
their emergency transportations decreased?

Related questions:

The assessment was the joint assessment of the Hel-
sinki audit committee and other Helsinki Metropoli-
tan Area municipalities and HUS audit committees. In 
this assessment, ‘elderly’ or ‘senior’ customer refers to 
people over the age of 75. ‘Emergency care’ refers to 
the immediate assessment and care required by a sud-
den illness, disability or exacerbated chronic illness.

According to the population projection, the number of 
elderly people is growing fast in the Helsinki Metropol-
itan Area and, according to research, the elderly’s vis-
its to emergency services increase with age. Therefore, 
the strain on hospital emergency services will increase 
in the future. According to research, the costs of the 
elderly’s visits to emergency services are, per patient, 
significant and usually higher than those of younger 
patients. The elderly’s visits to emergency services can 
contain risks for the patient’s well-being, because they 
might expose them to disorientation, dehydration or 
malnutrition. A significant portion of elderly emergency 
services patients return to emergency services, hospi-

tal or long-term care or die within a few months. Some 
of the elderly patients’ visits to emergency services 
could be taken care of in a place other than an emer-
gency services unit. Burdening the hospital emergency 
services with patients who could be treated in basic 
health care in stead of special health care is a long-
term and universal phenomenon. 

The provision plan for the social and health care ser-
vices in the HUCH area defines joint development tar-
gets and operations models for the emergency ser-
vices situations in the Helsinki Metropolitan Area 
municipalities and HUS. The 2018–2020 provision plan 
states that the aim is that accident and emergency 
departments focus on the treatment of customers of 
emergency services. The development of the point of 
contact for the elderly services is one of the strategical 
focuses of the 2021–2025 provision plan of the social 
and health care services in the HUCH area. The focus 
includes the objective of a ‘clear operations model 
and distribution of work in discharge situations and 
arrangements for further care’.

The municipalities in the Helsinki Metropolitan Area 
have implemented development work for the emer-
gency situations of the elderly; they have set relevant 
targets and created operations models within the Ger-
oMetro development network, which is a joint develop-
ment network of Helsinki, Espoo, Vantaa, Kauniainen, 
Kerava and Kirkkonummi that focuses on the social 
and health care services for the elderly. The network 
also includes Socca’s experts of care for the elderly. 
Socca is the Helsinki Metropolitan Area’s social sector 
competence centre operating under HUS. One of the 
themes of the GeroMetro network’s 2018–2020 devel-
opment period was the development of emergency 
services models. The theme will be continued in the 
2020–2022 development period in the form of develop-
ing and instilling the emergency services models.

The material for the assessment comprised inter-
views and surveys of the bodies responsible for cities’ 
home care, service housing and institutional care, the 
experts developing the management of the elderly’s 
emergency-services-related situations, and the profit 
units of HUS Emergency Medicine and Services and 
HUS Internal Medicine and Rehabilitation. The material 
used in the assessment also included surveys of the 
personnel of the City of Helsinki’s home care. The sur-
vey had a total of 384 respondents. The assessment 
also included organising a systematic literature survey 
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The mobile nurse service had a slow 
start in Helsinki
In the 2021–2025 provision plan for the HUCH area 
social and health care services, Helsinki is committed 
to develop the services for the elderly which are taken 
to the customers’ homes. The provision plan refers a 
mobile diagnostics and care unit that is specialised in 
the emergency services situations of customers living 
in long-term care and residents requiring home care 
support. In the operations model, a visit from the unit 
in question is a replacement for an elderly patient mak-
ing an exhausting visit to an emergency department 
in cases where the visit is not necessary. A visit by the 
mobile unit enables faster starts for treatment in the 
patients’ own homes. The project’s other goals include 
the appropriate use of emergency care’s and emer-
gency transport’s resources, and reducing the num-
ber of visits the elderly home care patients make to 
emergency departments. After the mobile hospital’s 
diagnostic and assessing visit, the treatment can con-
tinue as visits by the municipality’s home hospital, if 
necessary.

Of the Helsinki Metropolitan Area municipalities, Espoo 
and Kauniainen were the first ones to implement the 
operations model of the mobile hospital (LiiSa) in 2019. 
Back then, Espoo developed the operations model in 
cooperation with HUS. According to the observations 
made during the assessment, LiiSa likely reduced the 
number of visits the residents of long-term care made 
to the emergency department in Espoo in 2019, but in 
practice the service had no statistical impact on the 
visits from home care to the emergency services. The 
service was made permanent in Espoo in 2021.

Vantaa, in cooperation with HUS, started the LiiSa 
service pursuant to the operations model described 
above in 2021 and Helsinki started the similar mobile 
nurse service (Liiho) in the same year. The services of 
Vantaa and Helsinki have been in operation for such a 
short time that their impact could not yet be assessed. 
Helsinki’s Liiho has had a slow start: there was only a 
minimal number of visits in 2021. The use of the ser-
vice might be reduced by the fact that, unlike Espoo’s 
and Vantaa’s LiiSa, the service was not yet available on 
all days and round the clock in 2021. Furthermore, the 
personnel of home care and service housing could not 
contact Liiho directly without a consultation. In Hel-
sinki, the consultation policies are regarded as the pri-
mary way of ensuring that the unnecessary visits the 
customers of home care and service housing make to 
emergency services are avoided. Helsinki’s round-the-
clock care’s minimal use of Liiho may also be explained 

The guidebook for emergency services 
situations is widely in use 
Helsinki’s home care and service housing have used 
the guidebook for emergency services situations since 
2019. The guidebook was developed in the Pätijä pro-
ject (Päivystyksellisten tilanteiden järjestäminen koti-
hoidossa ja palvelutaloissa 2018–2020, ‘the organisa-
tion of emergency services situations in home care and 
assisted living facilities in 2018–2020’). The guidebook 
is used widely in both the services provided by the city 
and in purchased services. The guidebook is available 
to the personnel in physical form and in the intranet, 
and home care personnel also have access to it via the 
Aina Mukana mobile application. The guidebook and 
application provide those working with the elderly with 
step-by-step instructions on how to act in an emer-
gency services situation. The same guidebook has 
been introduced in an adjusted form in Vantaa in 2020, 
and at the time of drafting this assessment, a simi-
lar guidebook was going to be introduced in Espoo’s 
home care. In addition to the guidebook, the personnel 
of Helsinki’s home care and round-the-clock care have 
a separate instruction for consultation taking place 
outside the working hours for cases where the condi-
tion of a home care or round-the-clock care customers 
worsens suddenly and sending the customer to emer-
gency services needs to be considered.

According to both the emergency care manager of Hel-
sinki Rescue Department and the project manager who 
participated in the development work related to Hel-
sinki hospitals’ emergency services situations, there 
have been issues in Helsinki in getting the personnel 
of home care and round-the-clock care to follow the 
instructions for emergency services situations in prac-
tice and to use the tools related to the instructions. 
Personnel have been trained, through methods such 
as orientation and online training, to use the guide-
book for situations involving emergency services, but 
the training sessions have progressed slower than 
planned, due to the pandemic and the training ses-
sions for deploying the customer and patient infor-
mation system Apotti. There is a continuous need for 
training, as the city’s home care and round-the-clock 
care include a lot of substitutes and personnel turno-
ver. The shortage of nurses has made participating in 
the training difficult. 

According to the emergency care manager of Hel-
sinki Rescue Department, the extensive shortage of 
nurses and use of substitutes have from spring 2021 
onwards resulted in the increasing number of tasks in 
emergency care. 67 of the home care supervisors and 
41 per cent of the other employees who responded to 
the survey, which Helsinki’s Audit Committee carried 
out for the assessment, considered the guidebook for 

situations involving emergency services and the Aina 
Mukana application to be well-functioning. According 
to the text answers to the survey of home care per-
sonnel, some of the personnel avoid using the Aina 
Mukana application because they feel it is burdensome 
and unnecessary.

of the related domestic literature and the utilisation 
of statistics and documents related to visits to HUS’ 
emergency services.
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Figure 14.  Emergency visits concerning patients aged 75 and over and the emergency transportations’ share 
of the visits in Helsinki Metropolitan Area cities in 2018–2021 (Source: HUS Emergency Medicine  
and Services)
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Figure 13.  Helsinki’s home care employees’ (N=331) assessment of the statement ‘Emergency 
services discharge customers who are in too poor a condition to be discharged’
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The pandemic’s impact on the elderly 
patients’ situations involving emergency 
services
In 2020, the number of elderly patients’ emergency 
care calls and the elderly patients’ emergency trans-

Conclusions

The Helsinki Metropolitan Area municipalities and HUS 
have promoted the objective of managing a larger por-
tion of elderly citizens’ emergency cases in institutional 
care, service housing and home care instead of emer-
gency services. They have promoted this by introduc-
ing such instructions, methods and services that strive 
to reduce the elderly’s visits to emergency services. 
However, Helsinki has faced challenges in getting the 
personnel in home care and service housing to use 
the tools developed for situations involving emergency 
services, i.e. act in accordance with the guidebook for 
situations involving emergency services or the instruc-
tion for consultations outside the working hours. The 
mobile nurse service has only been in use in Helsinki 
for a short period of time and the rate at which it is 
used is very low. The minimal use is likely related to the 
fact that the personnel do not yet know the service or 
that they regard it as difficult to use due to the limited 
operating times and direct contacting option. It is also 
possible that the nurse resource has been enhanced 
in round-the-clock care so that the service in question 
does not need the mobile nurse service. 

Helsinki is of the opinion that the discharging process 
is HUS’ responsibility, because HUS’ joint emergency 
services are in charge of the communications related 

According to Helsinki, the development of 
discharging is HUS’ responsibility
When it comes to further treatment and discharg-
ing of elderly patients, there is variation in the opera-
tions models and how close the cooperation between 
HUS and Helsinki Metropolitan Area cities is. Espoo 
and Vantaa use the operations model pursuant to the 
HUCH area provision plan, according to which the city 
personnel perform outreach work in the emergency 
care department to encounter the elderly patients 
who have come there for treatment. Helsinki and Kau-
nainen are of the opinion that developing the discharg-
ing process in accordance with the provision plan is 
HUS’ responsibility. The provision plan states that for 
Helsinki, discharging nurses work under HUS and that 
in Helsinki, the interaction between special health care 
wards and basic level is implemented by these dis-
charging nurses. 

Employees in the Helsinki services do not work in 
the HUS emergency department and Helsinki has no 
development plans related to the matter. However, the 
process owners of Helsinki’s services taken to the 
patients’ homes and the head nurses and discharging 
nurses of HUS emergency department regularly review 
the methods of discharging.

Over 50 per cent of the supervisors who answered the 
survey of Helsinki’s home care personnel were of the 
opinion that the cooperation with HUS in the discharg-
ing of home care customers is smooth. Only a third of 
the other personnel agreed. According to 70 per cent 
of supervisors and 90 per cent of other personnel, 
elderly people are discharged even though their condi-
tion is so poor that they should not be discharged (fig-
ure 13). According to the personnel of Helsinki’s home 
care, the customers’ visits to emergency services are 
increased by the fact that home care includes custom-
ers whose is too poor.

with the fact that the service has increased its nurse 
resource. This increases the capacity for using the ser-
vice’s own personnel to manage a larger portion of all 
situations involving emergency services.

The assessment could not examine how the number of 
patients sent from home care and service housing to 
emergency services has developed. HUS’ emergency 
care statistics, which were used in the assessment, 
did not have information about the patients’ place of 
departure (e.g. home, institution) because this is not a 
required piece of information in the Apotti system.

portations’ share of all calls decreased in all the Hel-
sinki Metropolitan Area municipalities (figure 14). A 
likely reason for the decreased visits is that at the 
beginning of the pandemic, the elderly, their close rela-
tives, and personnel of home care and service housing 
avoided calling an ambulance and going to the emer-
gency department or sending patients to the emer-
gency department. In 2021, the elderly’s visits to emer-
gency services increased in all Helsinki Metropolitan 
Area municipalities when compared to the year previ-
ous. The increase in emergency care tasks in 2021 is 
likely due to the number of mild COVID-19 cases which 
began increasing in December 2021, which also caused 
congestion in HUS’ coordinated accident and emer-
gency services. 

Helsinki city hospital’s chief medical officer and pro-
ject manager estimate that in summer 2021, the elderly 
patients’ visits to emergency services increased due 
to the labour shortage the pandemic caused for home 
care and service housing. Due to the impact of the 
pandemic, the number of elderly patients’ visits to the 
emergency services cannot be used to draw conclu-
sions about the impacts of the measures related to 
the cities’ emergency services. Due to the pandemic, 
the methods in the elderly’s home care, service hous-
ing and institutional care have also been unusual. And 
according to Helsinki city hospital’s chief medical 
officer and project manager, the elderly’s morbidity 
was unusually minimal in 2020, thanks to the restric-
tions related to the pandemic.
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The Audit Committee states that
The Social Services and Health Care Division must

 ▶ monitor the effect of the development  
measures for situations involving emergency 
services have on the elderly’s visits to  
emergency services and the safety of living  
at home.

 ▶ continue, in cooperation with HUS and the Hel-
sinki Metropolitan Area cities, the development 
of such services and measures of situations 
involving emergency services that can be used 
to improve elderly people’s well-being and ability 
to act.

 ▶ develop its cooperation with HUS, especially in 
relation to the discharging process of elderly 
patients so that the service is available to home 
care better than currently.

 ▶ develop the mobile nurse service and  
communications concerning it so that the  
service would be in wider use in home care  
and service housing.

to discharging. This deviates from the practices 
adopted in Espoo and Vantaa.

In all Helsinki Metropolitan Area cities, the elder-
ly’s visits to emergency care decreased in 2020 and 
increased in 2021. The changes in the number of visits 
are likely due to the pandemic, which is why the pos-
sible impact of the measures related to the munic-
ipalities’ and HUS’ emergency services cannot be 
assessed. The statistics on visits did not reveal how 
the number of patients sent from home care and ser-
vice housing to emergency services has developed. 
Therefore, the assessment could not deduce how the 
measures taken in the municipalities and HUS have 
affected the number of visits, excluding the impact 
Espoo’s LiiSa service may have had on the emergency 
services visits of customers in long-term care before 
the pandemic in 2019.
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Mental health rehabilitees’ 
path from hospital care to 
housing

?

!

Has the access that mental health pa-
tients discharged from hospital care have 
to housing services corresponding to 
their needs been promoted in accordance 
with the city’s policies?

Yes, but in practice the queue for housing 
services has not decreased. Instead, the 
queue, which was previously in the hospi-
tal’s ward of rehabilitative psychiatry, was 
turned with an administrative decision 
into an internal queue of the housing 
support.

The main focus of the assessment:

Has the city promoted the access that mental health 
rehabilitees discharged from hospital care have to 
housing services appropriate for their needs?

1. Has the city taken such measures that promote 
mental health rehabilitees’ access to housing  
services corresponding to their needs?

2. Have the mental health rehabilitees’ waiting times 
from the city’s hospital care and psychiatric  
housing rehabilitation to service housing become 
shorter?

Related questions:

The 2017–2021 city strategy stated that Helsinki shall 
promote the mental health and agency of its residents. 
According to the city’s 2021 budget, the aim was to 
promote the mental health rehabilitees’ housing chain 
of hospital → service housing → supported accommo-
dation → ordinary housing. In the budgets of 2018–
2020, the objective was outlined a little differently. 
According to them, the diverse open welfare services 
were developed and enhanced to lessen the need for 
institutional care and more intensive housing services.

The material used in the assessment comprised email 
and phone surveys and interviews of experts of psy-
chiatric and housing services and Aurora Hospital’s 
psychosis services. The assessment also used statis-

tics about things such as the number of mental health 
rehabilitees waiting in Aurora Hospital for a place in 
housing service and the SAS (investigation, assess-
ment and placement) decisions made. In addition 
to them, the assessment used documents, reports, 
research, and statistics about mental health patients.

Access to housing services requires 
a SAS decision.
The path of a rehabilitating mental health patient from 
hospital to housing services consists of the SAS pro-
cess and, after the SAS decision, waiting for a place in 
housing services (figure 15).

A mental health rehabilitee cannot apply for a hous-
ing service independently, instead, the body looking 
after the customer submits the application with the 
rehabilitee. The possible housing services applied 
for from the housing unit of the psychiatric and sub-
stance abuse services include 24-hour service hous-
ing, service housing, supported accommodation, and 
the sublease apartments of the city’s subsidiary Nie-
mikotisäätiö (figure 15). The sublease apartments are 
apartments owned by the City of Helsinki or Helsingin 
Asuntohankinta Oy Ab which Niemikotisäätiö controls 
and subleases for mental health rehabilitees. Living in 
the subsidiary’s apartments is ordinary housing. The 
selection of the housing service location is dictated by 
how much or how often the customer is estimated to 
need support in their living. The share of applications 
coming from hospitals of all applications has varied 
from 14 to 28 per cent in 2018–2020. The majority of 
the applications come from the psychiatric emergency 
services, i.e. open welfare services. The time required 
by the SAS process varies, according to the calculation 
made during the assessment, from about a month to 
over two and a half months.

Actually placing a customer in a housing service often 
takes a long time. As a consequence of this, the hos-
pital wards have patients who might not necessar-
ily require any more hospital care, but who cannot be 
discharged due to their reduced ability to act or psy-
chological condition or lacking housing conditions. 
Waiting in a hospital is expensive for both the city and 
the patient. A long waiting time can also weaken the 
patient’s motivation for treating their illness. However, 
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some of the mental health rehabilitees discharged 
from hospital wait for a place in housing services at 
their home instead of the hospital. Mental health reha-
bilitees waiting for a place in housing services are 
offered appropriate hospital care or open welfare ser-
vices and third-sector services.

Queueing for  
housing servicesThe SAS process

Aurora Hospital

HUS hospitals  
(Kellokoski and  

Psychiatry Centre)

Housing services,
incl. Outpatient coaching  

and rehabilitation  
in Aurora Hospital

Other
e.g. home, temporary  

accommodation, housing 
service for the homeless or 

housing service of substance 
abuse services

The majority of all  
applications  

through the psychiatric  
clinics

24-hour  
service housing

Service housing

Supported  
accommodation

Subleasing apartments of  
Niemikotisäätiö

Amount 
of 

support 
increases

Figure 15.  Mental health rehabilitees’ path to housing services

A customer might have to wait years for a 
place in housing services
Supported accommodations do not have a system 
for classifying the urgency in the placement in hous-
ing services; the decision are made using case-spe-
cific discretion. However, the aim is that those waiting 
in hospitals would be included in the housing ser-
vices a little faster than, for example, those who can 
wait at home with the support of home care or those 
applicants who have already been included in hous-
ing services for a while. The placement is also affected 
by where places in housing services become free. 
According to the statement the Social Services and 
Health Care Division gave to the City Board in August 
2021, the groups prioritised in the placement of mental 
health rehabilitees in housing services are the patients 
in HUS wards, the customers of children welfare and 
after-care, those in emergency accommodation and 
the homeless. According to the statement, the wait-
ing time after the SAS decision is 1–3 months for these 

groups. For other groups, the waiting time is 1.5–2 
years. In January 2022, the city strived to resolve the 
issue of customers waiting in hospitals by placing in a 
private nursing home (which started its operations in 
December 2021) all the customers who had waited in 
Aurora Hospital and wanted to be included in the ser-
vice in question.

According to the agreement between Helsinki and 
HUS, the patients discharged from the HUS hospitals 
in Kellokoski and the Psychiatry Centra must be placed 
in housing services provided by the city within the wait-
ing period (14 days) reserved for the transfer. If the city 
cannot place a patient for further treatment within the 
waiting period, treating the patient at HUS will begin to 
accumulate transfer delay days for which the city pays 
a transfer delay days fee. If there are no places avail-
able in the city’s own housing service units or blanket 
agreement units, the waiting customers coming from 
HUS will be provided a place in housing services as a 
direct award of the contract from a housing service 
unit of a private service provider, for example. No time 
obligations or targets have been set for the placement 
of the mental health rehabilitees coming from places 
other than HUS hospitals. According to the inter-
viewed experts of supported accommodation units, a 
time target could encourage placing customer coming 
from hospitals, from example, housing services faster. 
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Hospital beds have been turned into  
places in housing rehabilitation
The psychiatry services and substance abuse services 
have strived to solve the waiting issue by turning the 
rehabilitative psychiatry wards of Aurora Hospital into 
housing services belonging to the supported housing 
unit. The outpatient care training units and rehabili-
tation units were turned into housing units belonging 
to supported accommodation in 2019, and the Aurora 
housing unit, which previously belonged to the hospi-
tal, in 2021. After the reform, these units have contin-
ued their operations in the same facilities in which the 
outpatient care training units and rehabilitation units 
operated previously as wards of the hospital. Some 
of the original personnel still work at the units. The 
reforms have freed up human resources which have 
then been transferred to the outpatient care of psy-
chosis services. The newly available resources have 
been used to increase the services for mental health 
patients in outpatient care and housing services. The 
aim is to decrease the need for hospital care and pro-
mote the mental health rehabilitees’ opportunities of 
transferring into a less intensive housing service or 
moving on safely from being a customer of supported 
accommodation.

The service selection has been expanded  
through procurement of housing services
Because the majority of the housing services the city 
provides for mental health residents are purchased 
services, the question of how the service providers of 
the purchased services have been selected is rele-
vant for the provision of an appropriate place in hous-
ing services. The 2021 competitive tendering strived 
to grow the service selection of housing services for 
mental health customers so that the possible loca-
tions of apartments was expanded to cover Helsinki 
and its neighbouring municipalities. The purpose of 
the expansion was to resolve the issue of some of the 
rehabilitees having trouble finding in the housing ser-
vice units in Helsinki a place in housing services corre-
sponding to their needs.

Transition to less intensive services  
is promoted
It is the objective of the mental health rehabilitees’ 
supported accommodation services to help the reha-
bilitating customers already included in housing ser-
vices to transition from the intensive housing services 
to less intensive ones. This may affect how well the 
mental health customers, who are being discharged 

from hospital care and might, at the start of their 
recovery, require more intensively supported services, 
can access the housing service that corresponds to 
their needs. The costs of less intensive housing ser-
vices are lower than those of more intensive ser-
vices, which means that changes in the degree of sup-
port affect the costs of the city’s housing services. 
According to the information obtained from supported 
accommodation services, the number of customers 
who have changed their degree of support in housing 
services has increased in 2018–2020. About two-thirds 
of the customers who have changed the degree of 
their support have transitioned to less intensively sup-
ported services. However, the share of customers who 
have changed from less intensive services to intensive 
services has grown a little in 2018–2020. Transitioning 
to services of a different intensity has increased, as 
was intended, but it has also increased in an unwanted 
direction. The transitions are likely based on changes 
in the customers’ individual needs. The assessment did 
not examine whether the support level decisions have 
been in accordance with the customers’ needs.

There is need for more places in housing 
services
The Social Services and Health Care Division has iden-
tified the availability of places in housing services as 
one of the key factors limiting the access to the ser-
vice. Places in service housing and 24-hour service 
housing, in particular, become available rarely. And the 
available places in supported accommodation, service 
housing and 24-hour service housing may not neces-
sarily correspond to the mental health rehabilitees’ 
needs. According to the statement the Social Ser-
vices and Health Care Division gave to the City Board 
in autumn 2021, shortening the queues to housing ser-
vices requires, in addition to developing the content 
of the operations, increasing the number of places in 
housing services by 200–300 places by 2025.

The total number of places for mental health reha-
bilitees in housing services provided by the city 
increased in 2019 (2,126 places) when compared to 
2018 (2,091 places). The number grew by 35 places. In 
2019–2021, the total number of places remained on the 
same level, but the distribution of the places into dif-
ferent forms of service housing changed in 2021. The 
most significant changes were the number of places 
in 24-hour service housing (the most intensive form of 
supported accommodation) decreasing by 51 places, 
the number of places in service housing increasing 
by 44 places, and the number of places in supported 
accommodation increasing by 32 places.

According to the experts participating in both psy-
chosis services and the SAS process of supported 
accommodation, there is still need for even more 
places in supported accommodation and service hous-
ing. According to both parties, there is also scarcity of 

On the other hand, the interviewed experts are of the 
opinion that it should be considered whether prior-
itising the customers coming from hospitals is always 
the wises thing to do and whether people such as the 
homeless should be prioritised.
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Aurora Hospital’s wards for mental disorder services and psychosis and the first line

Year 2018 2019 2020 2021 2022

Those waiting for a place in service housing, number  
of people 19 39 31 19 8

those who have waited for over 28 days, per cent 95% 95% 100% 89% 50%

Those waiting for a place in rehabilitative psychiatry,  
number of people 9 4 7 1 2

Those waiting for a place in Niemikotisäätiö’s psychiatric 
housing rehabilitation, number of people 6 7 8 2 5

In total 34 50 46 22 15

Psychiatric housing rehabilitation in the Aurora area (supported accommodation units: outpatient training, 
rehabilitation unit and housing unit)

Year 2018 2019 2020 2021 2022

Those waiting for a place in service housing, number of 
people 26 31 30 48 35

those who have waited for over 28 days, per cent 96% 100% 100% 100% 100%

Those waiting for a place in rehabilitative psychiatry,  
number of people 0 0 0 0 0

Those waiting for a place in Niemikotisäätiö’s psychiatric 
housing rehabilitation, number of people 11 16 18 28 32

In total 37 47 48 76 67

Total of all people waiting in Aurora  
(the hospital’s current and former wards) 71 97 94 98 82

Table 13. People waiting in Aurora Hospital and housing rehabilitation for a place in housing 
services in the first week of the year in 2018–2022

Queues have moved from hospitals to  
accommodation rehabilitation
The supported accommodation unit of psychiatric and 
substance abuse services does not follow very closely 
the waiting times of mental health patients who have 
been discharged from Aurora Hospital and who are 
in the queue for housing services. Instead of waiting 
times, the unit uses monthly statistics to monitor the 
number of customers waiting for a place in housing 
services. A more close monitoring of waiting times was 
deemed unnecessary, as there is no statutory obli-

such places in housing service units that have the com-
petence required for cases of substance abuse and 
severe behavioural symptoms. The parties disagree 
whether the number of places that offer Swedish-lan-
guage services or that have competence in neuropsy-
chiatry should be increased.

gation or target time for placing a person waiting in a 
hospital or other service into a place in housing ser-
vices. According to the information from the assess-
ment manager of supported accommodation, the 
customer and patient information system Apotti, intro-
duced in 2021, would enable monitoring the waiting 
times more closely.

Statistics of the mental health rehabilitees waiting 
in Aurora Hospital for a place in housing services in 
the first week of the year in 2018–2021 (table 13) were 
requested for the assessment. Based on the statistics, 
the number of people on waiting lists increased in 2019 
in comparison to 2018. In 2020, the number of people 
on waiting lists was approximately the same as in 2019. 
In 2021, the hospital’s mental health services and first-
line wards had considerably less people waiting for 
housing services than in the previous years. However, 
the queue has moved from the hospital units to hous-
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The pandemic’s impact on the mental 
health rehabilitees’ path from hospital 
care to housing 
The pandemic has truly only affected the discharging 
stage of mental health rehabilitees’ housing service 
process, if a rehabilitee falling ill or being exposed to 
the COVID-19 has postponed the date the rehabilitee is 
discharged from hospital. However, the pandemic has 
not affected the SAS operations of supported accom-
modation. There have only been a few cases of COVID-
19 in the housing service unit for mental health custom-
ers, which is why the mental health rehabilitees could 
be placed in newly available places as normal.

Conclusions

The city has strived to promote the access that men-
tal health rehabilitees discharged from hospital care 
have to housing services appropriate for their needs. 
However, the number of people on waiting lists did not 
change significantly in 2019–2021; the patients waiting 
in of Aurora Hospital’s rehabilitative psychiatry wards 
have been transferred to so that they now are cus-
tomers of housing services. The assessment could not 
determine whether turning the patient places in Aurora 
Hospital’s psychiatric services into places in housing 
services was an authentic operational change in the 
services for mental health rehabilitees or merely an 
administrative move. From the perspective of using the 
city’s resources, the change is appropriate, as it freed 
up human resources from hospital to outpatient ser-
vices, and the change is likely to create cost savings.

Another central measure used to promote mental 
health rehabilitees’ access to housing services suitable 
for them was organising in 2021 a competitive tender-
ing concerning the purchase services for mental health 

residents. The competitive tendering aimed to increase 
the housing services selection for mental health resi-
dents, because the previously available places in hous-
ing services could not always meet the needs of mental 
health rehabilitees. When this assessment was being 
drafted, the new contract period had only just begun in 
2021, which is why the impact of the measure could not 
yet be assessed.

The 2018–2020 housing level decisions for those wait-
ing in the hospital indicate a transition from inten-
sively supported housing service levels to less inten-
sively supported ones, which is in accordance with the 
budget target. However, some of the people on waiting 
lists have to wait a rather long time for a housing ser-
vice that meets their needs, which increases the costs 
of mental health care services both in the long and the 
short term. Long waiting times are also burdensome 
on a personal level. Therefore, it is necessary to exam-
ine, from the perspective of both costs and the cus-
tomers’ well-being, how well the access from hospital 
to housing services functions.

At the beginning of 2022, the city succeeded in 
decreasing the number of people waiting in the hospi-
tal for a place in housing services by moving all willing 
customers from the hospital to the new nursing home. 
This is not a permanent solution to the queue issue. 
The Division is of the opinion that the number of avail-
able places in housing services is too small. According 
to the experts participating in both psychosis services 
and the SAS process of supported accommodation, 
there is still need for even more places in supported 
accommodation and service housing and for places in 
such supported accommodation services that have the 
competence needed in cases of substance abuse and 
severe behavioural symptoms. 

Based on the available material, the assessment could 
not determine whether the mental health rehabilitees’ 
waiting times from the city’s hospital care and psychi-
atric housing rehabilitation to service housing have 
become shorter in 2018–2021. According to the Divi-
sion’s estimate, some patients stay on waiting lists for 
years. The waiting times are not really monitored, only 
the number of people waiting. The number of people 
waiting in Aurora Hospital’s wards of mental health 
services and psychosis services and first-line services 
have decreased in 2018–2022, but at the same time, 
the queue has turned into the supported accommoda-
tion’s internal queue for the psychiatric housing reha-
bilitation operating in the Aurora hospital area. This is 
due to the aforementioned measure of turning places 
in hospital care into places in housing rehabilitation.

The placements in housing services emphasise the 
patients in HUS wards, the customers of children wel-
fare and after-care, those in emergency accommoda-
tion and the homeless. Otherwise, the placements are 
subject to case-specific discretion. The goal is to place 

ing rehabilitation units of psychiatry so that the num-
ber of mental health customers waiting in Aurora has 
remained practically the same as before. In the first 
week of 2022, the number of people waiting in Aurora 
Hospital for a place in housing services decreased 
clearly. This was likely affected by rehabilitees being 
placed in the new nursing home in January 2022. When 
examining the statistics, the fact that the number of 
people on waiting lists might vary during the year must 
be taken into account.

According to the queue statistics, almost all custom-
ers waiting in Aurora Hospital for a place in housing 
services had, at the time of the assessment, waited 
for over 28 days (table 13). An exception to this were 
those who in the first week of 2022 waited in the men-
tal health and first-line wards; only half of them had 
waited for over 28 days. It is questionable whether 
classifying the waiting times like this benefits the mon-
itoring, since according to the Division’s own estima-
tion, the waiting can take years.
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The Audit Committee states that
The Social Services and Health Care Division must

 ▶ increase the number of places in supported 
accommodation and service housing that  
corresponds to the customers’ needs.

 ▶ set a target timeframe within which a mental  
health rehabilitee must be able to access a 
housing service that meets their need.

 ▶ monitor the overall time spent on the waiting list 
for housing services and how successfully the 
target time is observed. 

 ▶ enhance the measures promoting mental health 
rehabilitees’ access to housing services in 
order to shorten the waiting times.

those waiting in the hospital faster than the applicants 
already included in housing services. For people who 
are on a waiting list but not in HUS hospitals, there 
is no set target time period during which the person 
should be able to access housing services, therefore, 
in regards to most customers there is no incentive to 
monitor or shorten the waiting times.
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Implementation of the Physical 
Activity Programme goals

?
!

Have the actions of the Physical 
Activity Programme of Helsinki been 
implemented?

The actions have largely been 
implemented. 

The main focus of the assessment:

Have the actions concerning the Physical Activity  
Programme of Helsinki been implemented?

1. Have the Divisions of Urban Environment and of 
Culture and Leisure implemented the actions of 
the Physical Activity Programme that encourage 
people to exercise?

2. Have the Divisions implemented the Physical  
Activity Programme’s actions to promote chil-
dren’s adoption of basic activity skills and habits?

3. Have the Divisions implemented the Physical  
Activity Programme’s actions to promote suffi-
cient physical activity in the everyday lives of  
children and young people?

Related questions:

Helsinki’s 2017–2021 city strategy stated that lack of 
physical activity is one of the most significant factors 
undermining people’s well-being. Thus, the promotion 
of physical activity has been made one of the leading 
projects of the city strategy. Helsinki’s Physical Activ-
ity Programme 2018–2021 was approved by the City 
Board on 3 December 2018. The assessment examined 
three of the eight target areas of the Physical Activity 
Programme. The assessment’s target areas focused 
on the physical activity of children and young people 
and the attractiveness and encouraging nature of the 
activity environment. The target areas contained a total 
of 25 measures. The achievement of the targets was 
examined by assessing how the measures pursuant to 
the target areas have been taken in relation to the indi-
cators set for them. The majority of the Physical Activ-
ity Programme’s actions were intended to be imple-
mented by 2021. The implementation of some of the 
actions was timed to take place later, which is why it is 
difficult to only assess them through the lens of how 
the actions of the Physical Activity Programme have 
progressed.

The central material of the assessment comprised the 
written responses from the contact persons of the 
actions assessed and the joint interviews of the Phys-
ical Activity Programme’s project manager and direc-
tor of sports. The written enquiries targeted all Divi-
sions and Helsinki Regional Transport Authority (HSL). 
The assessments also used materials from the Audit 
Committee’s 2nd commission’s assessment visits to 
the Culture and Leisure Division. Other materials used 
included the monitoring platform of the activity moni-
tor (liikkumisvahti), Helsinki’s plan for early childhood 
education, and the urban environment publications.

The actions have mainly been implemented  
as intended
Figure 16 shows a summary assessment of the imple-
mentation of all 25 actions. The implementation of the 
actions was assessed with a three-step colour scale. 
More detailed information about the implementation of 
the measures is presented in the assessment’s back-
ground memoranda (www.arviointikertomus.fi). The 
figure shows that the actions have mainly been imple-
mented as intended.

The actions are divided into three target areas to be 
assessed. The target area of ‘The urban environment 
and the selection of culture and physical activities 
encourage physical activity’ contained 11 actions, seven 
of which had been implemented or had progressed on 
schedule. Four of the actions had either been imple-
mented or advanced, but not on schedule. 

Another target area assessed was ‘Small children 
adopt basic skill and habits related to physical activity’, 
which contained four actions, two of which had either 
been implemented or advanced on schedule. The 
implementation of one action had progressed, but not 
on schedule. The implementation of one action had not 
progressed, because developing the indicator of the 
action was abandoned. The development of the indica-
tor was abandoned because it was later noted that it 
was not functional. 

The third target area assessed was ‘Sufficient phys-
ical activity is part of the everyday lives and learning 
of children and young people’, which contained ten 
actions, six of which had either been implemented or 
advanced on schedule. Three of the actions had either 
been implemented or advanced, but not on schedule. 
According to the indicators set for one of the actions, 
the implementation of the action had not progressed. 
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Not all the indicators had a target level

Figure 16.  A summary assessment of the implementation of the actions, piece(s)

The assessment revealed that all the Physical Activ-
ity Programme’s measure-specific indicators had not 
been set a target level. The action-specific indicators 
may have been set as ‘yes or no’ indicators for such 
action for which this type of indicators are not suita-
ble. Furthermore, there were cases where quantitative 
targets were completely missing from such indicators 
for which quantitative targets would have been suita-
ble. When interviewed, the representatives of the Cul-
ture and Leisure Division stated that the actions of the 
Physical Activity Programme are often experimental 
and, due to the introduction of new operations models, 
difficult to predict, which is why setting target levels 
was seen as a difficult task. Setting the target levels 
was also made more difficult by the faults in the com-
pilation of statistics and collection of data.

Awareness of the importance of being 
physically active was improved
Improved, city-organisation-level awareness of the 
positive impact of physical activity was seen as the 
most important result of the Physical Activity Pro-
gramme. The actions of the Physical Activity Pro-
gramme have also contributed to combining the phys-
ical activities with the Division’s basic services. For 
example, sections promoting physical activity were 
added to the new plan for early childhood education 
and the action plans for comprehensive schools, gen-
eral upper secondary schools and vocational education 
for the 2021–2022 school year. The Physical Activity 

Communications about leisure activities 
have room for improvement 
Communications about leisure activities were identi-
fied as one of the development areas of the implemen-
tation of the Physical Activity Programme. According to 
the Culture and Leisure Division, organisations would 
want the cities to assist them in communications about 
the physical activity projects implemented with subsi-
dies. The assessment stated that one of the challenges 
of implementing the Physical Activity Programme is 
that the resources for promoting the physical activity 
of people of different ages were relatively sparse and 
the programme’s time span short. The assessment of 
individual actions also noticed that limited resources 
are seen as issues for implementing the actions. In 
the interview, the representatives of the Culture and 
Leisure Division stated that reaching people through 
only the actions of the Physical Activity Programme 
was limited. They also said that in the future, more 
resources must be allocated for actions similar to the 
Physical Activity Programme and the actions must be 
focused better. The general opinion was that actions 
should be focused on activating the city residents who 
are the least physically active.

The action was implemented / The implementation 
of one action progressed on schedule (60%)

The action was implemented, but not on schedule / 
The implementation of one action progressed, but 
not on schedule (32%)

The implementation of the action did not progress 
(8%)

15

8

2

The content of the first indicator changed and no ref-
erence data from the years previous was available. 
Another indicator did not produce results suitable for 
measuring the action.

Programme’s actions also increased the leisure activi-
ties provided at schools and developed the low-thresh-
old leisure activities. Furthermore, the conditions for 
Helsinki residents’ physical activity improved since 
the urban environment was altered so that it favours 
being physically active. For example, the conditions for 
physical activity on schoolyards and playgrounds were 
improved. Biking was promoted by building bicycle 
paths and increasing the number of city bikes and bike 
racks. The conditions for wintertime biking were also 
improved.
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Conclusions

The actions of the 2018–2021 Physical Activity Pro-
gramme have largely been implemented. The major-
ity (15) of the assessed 25 actions of the Physical 
Activity Programme have been either implemented or 
advanced on schedule. Eight of the actions had either 
been implemented or advanced, but not on schedule. 
The implementation of two actions did not advance, 
because the implementation of one of the actions 
could not be measured and the implementation of the 
other was not regarded as meaningful. 

Improved, city-organisation-level awareness of the 
positive impact of physical activity was seen as one 
of the most important results of the Physical Activity 
Programme. The actions of the Physical Activity Pro-
gramme promoted combining physical activities with 
the Divisions’ basic services by, for example, add-
ing sections promoting physical activity into the plan 
for early childhood education and the action plans for 
educational institutions. The measures of the Physical 
Activity Programme also increased the leisure activi-
ties provided at schools and developed easily acces-

sible leisure activities. Furthermore, the conditions 
for Helsinki residents’ physical activity have improved 
since the urban environment has been altered so that 
it favours being physically active. 

Not all the Physical Activity Programme’s meas-
ure-specific indicators had a target level. Setting tar-
get levels for the indicators would facilitate monitoring 
the indicator and could promote achieving the targets. 
Communications about leisure activities were identi-
fied as one of the development areas of the implemen-
tation of the Physical Activity Programme. According 
to the Culture and Leisure Division, organisations have 
asked the city for additional assistance in communica-
tions related to the physical activity projects provided 
through grants. The implementation of leisure activi-
ties for children and young people requires adequate 
and high-quality communications about the leisure 
activities.  

From the perspective of promoting physical activity, 
the issues of the Physical Activity Programme were its 
short span and sparse resources. In addition, reaching 
people through only the actions of the Physical Activ-
ity Programme was limited. It seems that in actions 
like the Physical Activity Programme, it is important to 
reserve more resources and stive for more focused 
actions. In addition, the pandemic made it difficult to 
implement the actions of the Physical Activity Pro-
gramme. For example, participation in physical activity 
taking place indoors was restricted. Personnel’s par-
ticipation in the development of the Physical Activity 
Programme and networking was limited, and some of 
the events had to be cancelled due to the pandemic. 

The Audit Committee states that
the Culture and Leisure Division must

 ▶ in the future, set clear target levels for the  
indicators of actions promoting physical activity 
so that the achievement of the targets can be 
monitored.

 ▶ communicate more actively about the  
physical activity programmes implemented  
with subsidies.

The pandemic’s impact on the  
implementation of the Physical Activity  
Programme 
In many ways, the pandemic made it difficult to imple-
ment the actions of the Physical Activity Programme. 
For instance, personnel’s participation in the develop-
ment of the programme was limited and networking 
became difficult. Some of the events had to be can-
celled due to the pandemic. The pandemic affected the 
participation in indoor activities, in particular. 

By utilising the physical activity indicators in the study 
of small children’s physical activity (which was carried 
out in 2020–2021), it was noted that almost all children 
aged 4–6 achieved the physical activity recommen-
dation of three hours. According to the 2021 school 
health survey, the number of pupils being physically 
active for one hour a day had increased on almost 
every grade. On the other hand, the number of pupils 
who only participated in light exercise had contin-
ued to grow. According to the interview, the pandemic 
has exacerbated the differences in people’s physical 
activity. 
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Promotion of biodiversity in 
forestry

?
!

Has the city has systematically  
conserved or increased biodiversity  
in the forests and wooded areas?

Yes, even though increasing  
biodiversity was not a key target for 
the forest management.

The main focus of the assessment:

Has the city has systematically conserved or increased 
biodiversity in the forests and wooded areas?

1. Do the city’s policies and work instructions  
concerning forestry promote biodiversity?

2. Has the management of forests and wooded areas  
been implemented in a manner that promotes 
biodiversity?

Related questions:

The nature management policy and the work 
instruction concerning forests are based on 
pluralism

The assessment examined the promotion of biodiver-
sity in the forests and wooded areas owned by the City 
of Helsinki. In 2018, the Urban Environment Division  
controlled and maintained 7,400 hectares of green 
spaces. It is about 34 per cent of Helsinki’s land area. 
Over half (4,590 hectares) of the green areas were for-
ests. Parks accounted for about 925 hectares. A park 
is a man-made environment while a forest is an area 
where the vegetation is similar to natural forest vegeta-
tion. Urban forests also contain different kinds of park- 
and yard-like and half-open wooded areas, narrow 
strips of wooded areas, former cultivated land that has 
grown into a wooded area, rocks and wooded areas 
by the beach. In late 2019, the forested conservation 
areas accounted for 190 hectares. The conservation 
areas were excluded from the assessment.

Biodiversity refers to the diversity of species, eco-
system (different types of living environments and 
biotypes) and living environments and the species’ 
inherent internal diversity. According to the latest 
assessment of threatened species, the most signif-
icant factor that has affected the species becom-
ing threatened is the changes in forest living environ-
ments, such as the decreasing amount of moulder 
wood or large trees in old forests and the regenera-

tion and management actions in forests. Biodiversity 
is a necessity for the well-being of humans, because it 
affects things such as climate regulation, flood protec-
tions and soil fertility.

The 2017–2021 city strategy stated that Helsinki fosters 
its valuable nature and acts to increase the biodiver-
sity in urban settings. The strategy set the systematic 
increasing of biodiversity as the key target of forestry 
in both forests and wooded areas. The same policy is 
included in the 2021–2025 city strategy, according to 
which ‘increasing systematically the biodiversity in the 
forests and wooded areas of recreational and natu-
ral areas and having the forest age naturally is the key 
target’.

The material used in the assessment comprised the 
interviews of the experts who at Urban Environment 
Division are responsible for the policies, instructions 
and plans of nature management and for the promo-
tion of biodiversity. Related to the practical implemen-
tation of forest management, the experts of Stara, the 
City of Helsinki’s construction service enterprise, were 
interviewed. The assessment also used the written 
replies of people in charge of the orders, quality con-
trol and zoning of the nature management work in for-
ests, and the information from the Audit Committee’s 
first commission’s assessment visits to the Urban 
Environment Division. During the assessment, a field 
visit was used to investigate Haaga’s nature manage-
ment plan and the nature management work imple-
mented in the area, together with the experts who par-
ticipated in the planning of nature management.

The nature management in forests is guided by the 
City of Helsinki’s nature management policy approved 
in 2011, which is a long-range action plan. The nature 
management work instruction concerning forests 
describes in more detail the planning principles for 
nature management and the methods for implement-
ing nature management and it guides the planning 
and implementation of nature management. The per-
spective of nature management policies and the work 
instruction concerning forests is based on pluralism. 
Those values are the social, aesthetic, ecological and 
economic values. The social values refers to the expe-
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The wooded and green area department 
plans, the maintenance unit orders and 
Stara implements the nature management 
actions

riences of the local residents and users, the aesthetic 
values refers to things such as the landscape, cultural 
environment or cityscape, and the economic values 
refers to the as efficient and purposeful as possible 
allocation of economic resources reserved for nature 
management. Of the valued defined in the policy, only 
ecological values are related to the promotion of bio-
diversity. The values refer to protecting the diversity of 
biotypes and species and nature’s own processes.

Unlike the 2017–2021 city strategy, the nature man-
agement policy and the work instruction concerning 
forests do not emphasise the promotion of biodiver-
sity as one of the key principles of forest management. 
The values are not put in order of priority. However, 
the conservation of biodiversity is seen as an impor-
tant principle. The objective of forest management has 
been to develop and maintain a residential and rec-
reational environment that is pleasant, sustainable, 
functional, safe and healthy. The Division has strived 
to manage the wooded areas so that they remain via-
ble. The viability of forests refers to the trees’ ability 
to grow and regenerate and the well-being of forest 
species.

The starting point of the nature management policy is 
that the city’s objective of increasing the portion of all 
forests was already achieved in the early 2000s. The 
policy does not propose increasing the amount of old 
forests, but it highlights the need to reform the forests 
with weakened woods. The need for reform is justi-
fied with the environment, promotion of biodiversity, 
heavy use of forests, landscape maintenance, prepar-
ing for climate change and the safety risks the weak-
ened trees cause for people. On the other hand, the 
policy states that the weakening of trees in the valu-
able nature sites increased biodiversity and that old 
forests that are close to the natural state and have lots 
of moulder wood are valuable sites that are excluded 
from the management actions. According to the nature 
management policy and the work instruction concern-
ing forests, the biodiversity of forest nature is pro-
moted by letting forests have enough moulder wood, 
favouring the natural regeneration of forests and the 
trees natural age structure, and leaving thickets for the 
birds and animals. Environmentally friendly technology 
is to be used in forest management. Additionally, the 
option of restoring the sites valuable for biodiversity is 
investigated.

Helsinki’s forest management uses the management 
categories based on the national management catego-
risation of green areas, which was published in 2007. 
The categories determine the nature management’s 
level of quality according to the purpose, location and 
other special characteristics. In recreational forests, 
the management actions are focused along the routes, 
and bushes and concentrations of moulder wood are 
allowed further away from the routes. Shelter belts 
are usually wooded areas located between the traf-
fic routes and residential areas in an urban setting. 

According to the work instruction, the management of 
shelter belts aims for maintaining the shelter effect by 
thinning out the trees at regular intervals so that the 
end result is a layered and viable group of trees. 

A valuable forest is a wood or forest area that is espe-
cially valuable due to nature conservation, landscape 
or culture history. However, conservation areas are 
not included in the management category ‘valuable 
forest’; they have their own category. Valuable for-
ests are managed according to the special instruc-
tions described in the area and nature management 
plan. According to the instruction, from the manage-
ment are excluded such areas whose natural values 
are maintained or improved by leaving them unman-
aged. The city’s nature areas located in other munic-
ipalities can, according to the nature management 
policy, be excluded from the management more than 
those located in the city’s own region. Economic rea-
sons can also justify excluding some areas from the 
management.

The work instruction concerning forests contains 
more detailed instructions about how the living envi-
ronments valuable for biodiversity and other sites are 
marked in the nature management plans. According to 
the work instruction, the particularly important living 
environments defined in the Forest Act are assessed 
in an inventory and then protected in the city’s street 
plan area, even though this is not required by the 
Forest Act. The city’s nature management takes into 
account the living environments presented in the cri-
terion ‘conserving the characteristics of valuable living 
environments’ of the PEFC forest certification.

The plans for nature and landscape management are 
drafted in the parks and green areas unit of the Urban 
space and landscape planning service of the Urban 
Environment Division. They are based on the plans for 
common areas, which are approved by the land use 
manager. The environmental services experts partici-
pate in the drafting of the plans for common areas by 
commenting on the plans through the lens of promot-
ing biodiversity. The environmental services experts 
also comment on the nature and landscape manage-
ment plans, if the human resources allow it.

The maintenance unit of the Urban Environment Divi-
sion’s service entity of buildings and common areas 
orders the forest management actions from the city’s 
construction service enterprise Stara which imple-
ments the practical forest management. According 
to both the maintenance unit and Stara, the coopera-
tion has been smooth. Stara has drafted the technical 
work instructions for nature management, which were 
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The nature management policy and the work 
instruction concerning forests are largely  
in line with the Metso programme and the 
LUMO programme.

The nature management policy requires 
updating

last updated in 2019. The instruction is based on the 
Urban Environment Division’s work instruction con-
cerning forests and the data sheet of forest area main-
tenance. The data sheet contains the descriptions, 
quality requirement and methods descriptions of all 
areas of nature management. According to the obser-
vations made during the assessment, letting forests 
have enough moulder wood is at Stara one of the cen-
tral actions that promote biodiversity in practice. With 
time, increasing amounts of moulder wood have been 
left into forests. According to Stara, the criteria the 
city has set for nature management should be speci-
fied in regards to things such as moulder wood.

The quality of the nature management Stara performs 
in forests is assured with establishing meetings on 
worksites, Stara’s in-house control, worksite moni-
toring and quality checks during the worksite or after 
it. In cases where Stara uses private contractors, the 
aims is to ensure that they contractors too observe the 
city’s nature management policy and the work instruc-
tion for nature management in forests. If necessary, 
Stara may consult the nature experts of the Environ-
mental Services. This happens in cases where, for 
example, a tree that is in poor condition and which the 
residents want felled is located in the core territory of 
a flying squirrel. From Stara’s perspective, the coop-
eration has been smooth, and the nature experts have 
come to the sites without delay.

The assessment compared the most central nature 
management actions through which forest nature’s 
biodiversity is promoted pursuant to the 2008 METSO 
programme (updated in 2016), Helsinki’s 2008 and 
2021 LUMO programmes and the city’s nature man-
agement policy and work instruction concerning for-
ests. The METSO programme is the action plan for 
the biodiversity of Southern Finland’s forests. Based 
on the comparison it can be said that the city’s nature 
management policy and work instruction concerning 
forests have taken into account the 2008–2017 LUMO 
programme’s policies regarding actions promoting 
biodiversity. In this regard, the nature management 
policy and the work instruction concerning forests are 
consistent. The city’s instructions and policies also 
strive to promote the structural features, character-
istics and living environments determined as impor-
tant for biodiversity in the METSO programme. How-
ever, some of the old forests that are, according to the 
METSO criteria, valuable, are not identified in the city’s 
policies and instructions as sites worth conserving.

Sites with old trees are usually included in METSO’s 
first category which is intended for sites that already 
are significant for biodiversity. In the criteria for the 

first-category sites of the METSO programme, the age 
of trees determined as old varies from 80 years to 160 
years, depending on the tree and living environment. 
According to the 2008–2017 LUMO programme, a for-
est whose trees are over 150 years old is an old forest. 
According to the LUMO programme, an old forest is 
only considered valuable if it is in its natural state. The 
new LUMO programme for 2021–2028 states that old 
forests and individual trees will be increased system-
atically. However, the new programme does not define 
in more detail what the terms ‘old forest’ or ‘old tree’ 
refer to.

The nature management policy states that forests 
with trees in poor condition should be reformed. On 
the other hand, natural forests with a lot of moulder 
wood should be saved. The work instruction concern-
ing forests proposes an exact categorisation, based 
on the PECF forest certification criteria, for which old 
forests should be excluded from the forest manage-
ment. According to the work instruction, these include 
forests whose trees are aged 1.5 times that of the 
recommended age for regeneration. The forest to be 
excluded from the management measures should also 
have a varied age structure and no felling may have 
taken place in the forest for 60 years. Therefore, in the 
forests excluded from forest management, old decid-
uous trees and moulder wood should account for at 
least 15 per cent of the forest volume.

In the assessment interviews and on the on-site visit, 
the safety of residents and forests users was high-
lighted as the key factor preventing the preservation of 
ageing trees. Those planning forest management at the 
Urban Environment Division also brought forward the 
responsibility issues: if a tree confirmed as decrepit is 
recorded in the nature management plan, but it is not 
felled due to biodiversity, is the city liable for the pos-
sible damages? The experts responsible for the nature 
and landscape management plans have asked the 
city’s general counsel for a report on the matter.

The nature management policy states that its imple-
mentation is monitored annually, the policy and its 
effect are assessed, and the policy is updated when 
necessary. According to the assessment observations, 
the policy has not been updated since it was drafted. 
The valid nature management policy highlighting bio-
diversity cannot be applied in practice, because the 
political decision-makers emphasise biodiversity in 
accordance with the city strategy. Even if the nature 
management plans were pursuant to the nature man-
agement policy, the Urban Environment Committee 
might not accept them as they are. 

In the interviews concluded for the assessment, 
experts from different bodies agreed that the nature 
management policy requires updating. According to 
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Figure 17.  Thinning in hectares in the city region in 2008–2020
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There is only a little indicator data available 
about the effects of nature management
The 2008–2017 LUMO programme proposed several 
different indicators for monitoring the actions con-
cerning forests. These included the age structure and 
tree species relations of forests, natural forest areas’ 
share of the overall forest area, amount of moulder 
wood by forest area, and annual total logging outturn. 
However, there is no follow-up data available about the 
key indicators proposed in the programme. An excep-
tion to this is the logging outturn, as there is data 
available about the thinning implemented by Stara in 
2008–2020 (figure 17). Based on the data, the amount 

The assessment investigated whether the Urban Envi-
ronment Division has continued the preparations for 
the instruction for handovers of properties located in 
other municipalities. The same instruction was devel-
oped by the Real Estate Committee in 2017, but was 
then returned for further development. The instruction 
was also supposed to concern the handovers of the 
city’s expansive wooded recreational areas that may 
be important in regards to natural values. Areas like 
this can be found in the vicinity of the Nuuksio National 

the experts, the nature management policy should be 
updated so that biodiversity is prioritised over other 
but still relevant objectives. On 20 April 2021, the 
Urban Environment Committee stated that the city’s 
nature management policy and work instruction for 
nature management should be updated to correspond 
to the city’s current biodiversity objective. According 
to the information obtained for the assessment, the 
policy update began in early 2022.

Within the Urban Environment Division there have 
been diverging views on what the promotion of biodi-
versity means. The urban space and landscape plan-
ning unit views the forest management measures as 
promoters of biodiversity whereas the Environmental 
Services, which highlight nature conservation, believe 
minimal forest management measures to be beneficial. 
According to the expert interviewed for the assess-
ment, the forest management of the city’s forest can-
not at the moment adequately identify the best actions 
for promoting biodiversity better than before.

of thinning has decreased considerably after 2010 i.e. 
after the city’s nature management policy was pub-
lished in 2011.

According to the information obtained on the assess-
ment visits, the increased biodiversity in the forests 
owned by the city is proven by the diversification and 
ageing of the forests’ tree structure, the increasing 
amount of moulder wood, and the flying squirrel being 
encountered more widely. Of these indicators, the 
expanding territories of flying squirrels are the only 
one of which more detailed data is available. The sur-
veys concerning flying squirrels show that the species 
has quickly become more common in Helsinki from 
2014 onwards, and its range has also grown continu-
ously. The first moulder wood survey was carried out in 
Helsinki in 2021, which means that it cannot be used to 
state whether the amount of moulder wood in Helsin-
ki’s forests has increased in comparison to the previ-
ous years. The results of the survey had not been pub-
lished when the assessment was being drafted.
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Conclusions

The Audit Committee states that
the Urban Environment Division must

 ▶ update the nature management policy and the 
entire nature management process so that 
increasing biodiversity becomes the key  
objective of forest management.

 ▶ strive to exclude from the management meas-
ures more such ageing trees, forests and woods 
that are valuable for biodiversity.

 ▶ improve the monitoring of nature management’s 
impact by systematically collecting relevant  
indicator data.

 ▶ submit for a ruling the instruction about the 
handover of Helsinki’s properties located other 
municipalities.

The city has systematically conserved and increased 
biodiversity in forests and wooded areas, even though 
increasing biodiversity has not been the key objective 
of forest management. The natural value of the city’s 
forests have increased in the long term, thanks to the 
nature management and planned exclusions from the 
management.

The city’s policies and work instructions concerning 
forest management have promoted biodiversity, even 
though they do not make it the key objective of for-
est management, unlike the city strategies have done 
since 2017. Alongside the promotion of biodiversity, 
the nature management policy has set forest man-
agement other, equally important objectives. These 
include enabling recreational use, landscape mainte-
nance, and enabling the residents’ safety. In regards 
to the emphasises concerning the objectives’ order of 
priority, the nature management policy and the work 
instruction concerning forests are out of date. Renew-
ing the nature management policy began in 2022.

The city’s nature management policies and work 
instructions are in line with the city’s 2008–2017 LUMO 
programme, which was in force at the time they were 
drafted. It can also be said that the city’s policies, 
instructions and nature management practices, which 
were in force at the time of the assessment, mainly 
conserve or increase the living environments impor-
tant for biodiversity or the structural features or other 
features the METSO programme has determined as 

The pandemic’s impact on the promotion of 
biodiversity in forest management
During the pandemic, the residents’ and stakeholders’ 
participation in the planning of nature management 
has been enabled by introducing online events where 
people could give the planning bodies direct feedback 
on the draft plans for the common areas. In addition, 
the residents had the opportunity to give feedback 
on draft plans for nature management and landscape 
management through an online survey.

Park, for example. The aim is to investigate, in coopera-
tion with the state environmental authority and during 
the preparatory work, whether the areas can be turned 
into conservation areas or parts of the national park. 
The Urban Environment Division has continued to per-
form the relevant background research. However, the 
preparatory work related to the handover of Helsinki’s 
properties located in other municipalities could not be 
completed due to resource reasons so that the matter 
could have been submitted for a ruling.

important for biodiversity of forest nature. However, 
the characteristics of a valuable old forest are differ-
ent in the METSO programme and the city’s policies. 
According to the interpretation made in the assess-
ment, in both the 2008–2017 LUMO programme and 
the work instruction concerning forests, an old forest 
important for biodiversity is defined so that some of 
the forest that are, according to METSO’s definitions, 
old and valuable, can be left unidentified. Additionally, 
the safety of the residents does not always allow for 
conserving old trees.

The management of forests and wooded areas has 
been implemented in a manner that promotes biodi-
versity. The key actions promoting biodiversity were 
allowing forests have moulder wood, favouring trees 
of different species and ages, and excluding sites rec-
ognised as important for biodiversity from the nature 
management. There is not yet a lot of data available 
about the effectiveness of the nature management 
actions, but all the bodies that submitted data for the 
assessment agreed that the forest management has 
increased the biodiversity in Helsinki’s forests. The 
increased biodiversity of the city’s forests can be 
proved by, for example, the flying squirrel being found 
more widely than before. However, according to an 
expert at the Environmental Services, more could have 
still be done to promote biodiversity.

The instruction for the handovers of the wooded rec-
reational areas that are owned by Helsinki but are 
located in other municipalities has been delayed.
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The city’s  
attractiveness 
and  
internationality



Favourable attitude towards 
companies and cooperation 
with companies 

?
!

Has the city implemented enough 
measures the aim of which is to increase 
cooperation with companies and  
favourable attitude towards companies? 

The city has mainly implemented enough 
actions that promote corporate  
cooperation and favourable attitude 
towards companies. 

The main focus of the assessment:

Has the city implemented enough measures the aim of 
which is to increase cooperation with companies and 
favourable attitude towards companies?

1. Has the city developed the companies’ operating 
environment in accordance with the economic  
policy guidelines?

2. Has the city’s favourable attitude towards compa-
nies and the companies’ satisfaction with the city 
as an operating environment improved during the 
period assessed?

3. Have the city’s instructions and practical imple-
mentation taken the operators of the SME sector 
into account in public procurements?

4. Have city’s communications been organised so 
that they promote a favourable attitude towards 
companies and interaction?

Related questions:

The Helsinki City Strategy 2017–2021 set the goal of 
Helsinki being the best city for companies in Finland.
The assessment focused mainly on examining the 
actions of the City Executive Office’s Economic Devel-
opment Department.However, the assessment also 
paid attention to the cooperation performed between 
companies and the city’s Divisions, because the 
majority of the service requests from the corporate 
field and the actual official work are performed in the 
city’s Divisions.

The assessment examined how the city’s economic 
policy’s focus points’ long-term objective of ‘develop-
ing the operating environment’ has been realised and 
how the favourable attitude towards companies and 
the companies’ satisfaction have developed during the 
strategy period. The assessment also focused on Hel-
sinki’s economic policy’s theme of ‘a platform for new 
and growing business’ and the implementation of com-
munications targeting companies. 

The material used in the assessment included docu-
ments, written information requests, interviews and 
the results of company surveys and measures of 
corporate positivity. The people interviewed for the 
assessment were experts at the City Executive Office’s 
Economic Development Department, experts of pro-
curement and communications, and experts working 
in the cooperation between companies and Divisions. 
Information was also obtained on the Audit Commit-
tee’s 1st commission’s assessment visit to the City 
Executive Office.

The city strategy guides the actions for 
business-friendliness
The majority of the actions for business-friendliness 
were derived from the city strategy.It is the objective 
of the City Executive Office’s Economic Development 
Department that the corporate perspective is taken 
into account as systematically as possible in the city’s 
different actions and policies.The entire city organisa-
tion has a significant role in the development of busi-
ness-friendliness, the cooperation with companies and 
the provision of services (figure 18).

The city Executive Office’s Economic Development 
Department acts as the corporate field’s cooperation 
partner, implements work related to the partnership 
network, and offers governmental services to the com-
panies. The governmental services include the start-up 
grant, Helsinki supplement, and pay subsidy. The Divi-
sions perform governmental work in the daily service 
situations with the corporate field. According to the 
City Executive Office’s opinion, the city’s operations 
should in the future be more company-oriented, as 
prosperous business operations contribute to the cre-
ation of well-being.
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Figure 18.  The City Executive Office’s Economic Development Department’s key partners and duties in 
the development of business-friendliness 
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Service processes’ transparency  
has room for improvement
The city’s Divisions cooperate with companies in many 
different ways in the services and on different admin-
istrative levels. In practice, the varied cooperation 
means that the companies’ responsible bodies meet 
city representatives on different administrative levels 
and from several divisions. Several of the corporate 
field’s service requests concern many bodies within 
the city organisation, which is why it may look to an out-
sider like things are not going as they should be. The 
city’s decision-making processes may seem slow to 
an entrepreneur, but from the city’s perspective the 
processes ensure that all customers in the corporate 
field are treated in a just, equal and non-discriminatory 
manner.

One of the options in the future is to pay attention to 
developing the transparency of services processes 
in accordance with the city strategy and, through 
that, make the customer processes more custom-
er-friendly. Improving the transparency of services 
processes refers to things such as providing corpo-
rate customers with the opportunity to understand the 
different stages of the service process and to moni-
tor their progress. To a company it may look like only 
one thing is being processed, but at the city a single 
service request concerns several experts. However, 
the development of the service processes’ transpar-
ency must pay attention to the fact that the prepara-
tory work required is often time-consuming and will 
likely require investments in the development of infor-
mation systems. This will slow down the building of 
more business-friendly processes and decision-mak-
ing processes. 

Small and medium-sized companies’  
participation in competitive tendering is 
not monitored
The City of Helsinki’s procurement-related instructions 
are based on the procurement handbook prepared 
based on the Act on Public Procurement and separate, 
division-specific procurement instructions. The Act 
on Public Procurement and the City of Helsinki have 
emphasised the equal treatment of companies in com-
petitive tendering. The equality requirement protects 
SMEs from unfounded requirements, related to things 
such as the company’s size, that would exclude them 
from the tendering. The equality requirement also elim-

Actions of business-friendliness have  
largely been implemented as planned

The City Executive Office’s Economic Development 
Department has developed the companies’ operating 
environment in accordance with the economic policy 
focus points and plans of the Economic Development 
Department. Both long- and short-term objectives 
and actions were largely realised in accordance with 
the plans and on schedule, despite the pandemic. The 
objective ‘strengthening business-friendliness’ of the 
theme ‘developing the operating environment’ has not 
yet been realised as planned, because two of the four 
actions are still underway. 

The objective of assessing the corporate impact has 
been delayed due to, for instance, the fact that train-
ing sessions of a larger scale could not be imple-
mented before the recommendation to work remotely 
was removed.  Sometimes, the preparations for the 
city organisation’s decision-making have assessed the 
corporate impact too late in the preparations process; 
sometimes the matter has been in the process of being 
added to the City Board’s agenda before the assess-
ments have been made. The assessment of corpo-
rate impact has not yet been established as a common 
practice in the city organisation in accordance with the 
operations model approved by the City Board.

Business liaisons work to improve the operating con-
ditions for the companies in the city region. Based on 
the company surveys ordered by the city and the City 
Executive Office’s customer satisfaction measures, 
the business liaisons have been a successful action. 
According to the business liaisons, the major factors in 
the increased satisfaction in the corporate field are the 
development and increase of interaction.

The city has supported business and innovation oper-
ations. In practice, the city wants to contribute to the 
realisation of companies’ ideas and experiments in dif-
ferent environments. Both physical and virtual envi-
ronments are used as development and trial plat-
forms. They enable developing new service solutions 
with companies. However, one of the issues encoun-
tered was the resources of the Economic Develop-
ment Department. The objectives set for the Economic 
Development Department have grown and expanded 
continuously. One of the issues with the resources is 
the continuity of operations while a large portion of the 
economic policy actions have been implemented with 
shot-term project funding. This has created problems 
in establishing successful actions, for example.

Municipalities’ business-friendliness is measured and 
compared with several indicators. Helsinki’s ranking 
varies according to the indicator monitored. The rank-
ing pursuant to the entrepreneurs’ municipal barom-
eter has improved, the ranking pursuant to the Con-

federation of Finnish Industries (EK) has weakened, 
and the net recommendation index calculated on the 
basis of the company interviews ordered by the city has 
weakened. Due to the pandemic’s effects, the rankings 
are not necessarily completely comparable to the previ-
ous results.Those effect are multifaceted and may have 
targeted municipalities of different sizes differently. 
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The pandemic’s impact on the favourable 
attitude towards companies and  
cooperation with companies 
The significance of the cooperation implemented by 
business liaisons is highlighted in the city recover-
ing from the pandemic. According to them, getting the 
city on track towards growth requires closer cooper-
ation with the corporate field. According to the busi-
ness liaisons, the pandemic situation has created need 
for individual regenerative projects such as summer 
terraces, support for sole entrepreneurs, investigating 
the option of rent exemptions, and development of res-
taurant clusters.

The pandemic situation has delayed the implemen-
tation of some of the actions of the City Executive 
Office’s Economic Development Department. The 
more comprehensive training sessions for assess-
ing the corporate impacts could not be provided as 
planned, because due to the pandemic situation, they 
could not be held before the recommendation to work 
remotely was removed.  

Conclusions

The city has implemented enough measures the aim 
of which is to increase cooperation with companies 
and favourable attitude towards companies. The City 
Executive Office’s Economic Development Depart-
ment has, in cooperation with the city’s divisions and 
network partners, implemented actions increasing 
business-friendliness. The Economic Development 
Department has developed the companies’ operating 
environment in accordance with the economic pol-
icy focus points and the plans of the Economic Devel-
opment Department. Measures have been taken on 
schedule, but the assessment measures concern-
ing corporate impact could not be implemented as 
planned, partially due to the pandemic. The assess-
ments of corporate impact have not always been 
completed on time to support the decision-making 
processes.

The city has acted, as planned, as a platform for 
new and growing business operations. The available 
resources will in the future cause issues for the inno-
vation operations. The business liaisons operations 
have developed the city’s interaction with companies 
and they way the city encounters the companies, as 
the business liaisons have increased the city organisa-
tion’s cooperation with SMEs in particular. The majority 
of governmental work is performed by the city’s divi-
sions. At the moment, the service and decision-making 
processes for corporate customers might appear fairly 
slow because there is no monitoring option available. 
However, the costs of developing the information sys-
tems and the transparency of the services processes 
can be quite high.

Assessment of communications’  
effectiveness needs to be improved
Communications aimed at the corporate field are 
implemented by the City Executive Office’s Economic 
Development Department and the city’s divisions. 
Communications to companies are implemented more 
regularly than before through more channels than 
before, but the number of communications accounts 
that need to be maintained creates issues. At the 
moment, a company or a municipality resident may not 
get and adequately comprehensive understanding of 
the city’s service map by only following one communi-
cations channel, because there are so many channels. 
However, all of the city’s communications platforms 
are not intended for serving all recipients; communi-
cations are used to reach target groups pursuant to 
plans. 

The assessment points of communications include 
strategy changes, results of company surveys, and 
the management team meetings between the Eco-
nomic Development Department and Communications 
Department. Part of the published communications 
are independent of the recipient. Communications are 
implemented according to what the Economic Devel-
opment Department deems important and what it 
wants to highlight. 

No specific follow-up evaluation concerning the reach 
or impact of communications is implemented. The per-
sons responsible for the city’s communications mon-
itor the implementation of communications regularly, 
and the Economic Development Department has uti-
lised the follow-up information. The available resources 
and time are issues challenging the compilation of the 
City Executive Office’s Economic Development Depart-
ment’s own monitoring information. In the future, cor-
porate communications will be facilitated by the reform 
of the hel.fi website, which will be implemented in 2022 
and which will be built according to the customers’ 
and city residents’ needs with a focus on the customer 
experience and how easy the services are to find.

inates the possibility of favouring smaller companies. 
However, SMEs can be assisted in preparing for the 
competitive tendering processes by clarifying the ten-
dering process and attaching to the tendering docu-
ments a set of detailed instructions about the meas-
ures required for participation. Such actions have 
already been implemented.

One of the objectives of the city’s procurement strat-
egy published in 2020 is to develop and standardise 
the reporting of procurement and economic informa-
tion. At the moment, the City of Helsinki does not sys-
tematically monitor the number of SMEs participating 
in competitive tendering processes.
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Based on the indicators assessed, it is impossible 
to say outright whether the city’s favourable atti-
tude towards companies and the companies’ sat-
isfaction with the city as an operating environment 
have improved during the period assessed. Assessing 
the development is also hindered by the pandemic’s 
impact on companies. Still, actions to improve busi-
ness-friendliness have been implemented. 

The city’s instructions take small and medium-sized 
enterprises in public administration into account in the 
extent allowed by the legislation. The development of 
the participation rate of SMEs cannot at the moment 
be monitored. 

The city’s communications are largely organised so 
that they promote a favourable attitude towards com-
panies and interaction. While the rating concerning 
communications has in the company survey results 
improved, its overall level is still relatively low. Commu-
nications to companies are implemented more regu-
larly than before through more channels than before, 
but the number of communications channels creates 
issues. Part of the communications are independent of 
the number of readers the news reaches. No specific 
follow-up evaluation concerning the reach or impact of 
communications will be implemented. 

The Audit Committee states that
the City Executive Office’s Economic Development 
Department must, in cooperation with the divisions,

 ▶ investigate the possibility of increasing the 
transparency of the corporate customer  
service process.

the City Executive Office’s Economic Development 
Department must 

 ▶ ensure that the assessments of the corporate 
impacts are completed early enough so that 
they support the decision-making process. 

 ▶ find a well-functioning way to monitor the  
number of SMEs participating in the  
competitive tendering organised by the city.

 ▶ develop the monitoring of the reach and  
effectiveness of corporate communications. 
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Digitalisation 
and electronic  
services



City’s digital security

?
!

Has the city has prepared for digital 
security risks appropriately?

The city has prepared for digital  
security risks, but the level of  
preparedness should still be  
increased.

The main focus of the assessment:

Has the city has prepared for digital security risks in 
an adequate and appropriate manner?

1. Is the organisation of the city’s digital security  
appropriate?

2. Have the risks and management methods of digital  
security been identified and have instructions 
about them been drafted?

3. Is the continuity of service operations protected in 
incidents related to digital security?

Related questions:

The digital security group began its 
operations in 2022

The 2017–2021 City Strategy had the goal of Helsinki 
being the most digitalised city in the world. The city 
strategy also stated that the city invests in electronic 
services, digitalisation, artificial intelligence and robo-
tisation. Thus, a reliable digital operational environ-
ment has become a necessity for the city’s operations. 
Digitalisation increases the dependency on well-func-
tioning data systems considerably, which exposes the 
overall system to digital security risks. 

Digital security must be successful before the city’s 
digitalisation targets can be achieved. In the future, 
this will require reallocation of resources and obtain-
ing of new skills. The city strategy of the previous coun-
cil term did not directly reference digital security, but it 
stated that security is an asset to the city. In the frame 
of reference of public administration, cyber security is 
part of digital security.

The material used in the assessment included doc-
uments, plans, situation reports, written informa-
tion requests and monitoring data. The City Executive 
Office’s experts of digital security and preparedness 
were interviewed for the assessment. Information was 
also obtained on the Audit Committee’s 1st commis-
sion’s assessment visit to the City Executive Office.

The city’s digital security is protected with a solution 
comprising four different sectors, which are risk man-
agement, data security, data protection and the con-
tinuity management and preparedness of operations. 
The city’s cyber security is not controlled separately. 
Instead, the actions of the different sectors also cover 
the entity of cyber security.

The concentrated controlling of the different sectors 
of digital security needs to be developed further. The 
faults in the concentrated controlling have created 
contradictions in the responsibility and control rela-
tionships of digital security. Another future target for 
development is improving the communication between 
the different sectors of digital security, because at the 
moment, some necessary information is not relayed 
to the experts who need it. Handling the digital secu-
rity risks has often been a separate entity, because 
the cooperation between the different sectors has not 
been adequate.  

It is the goal of the digital security group, which 
began its operations in 2022, to improve communica-
tion and the development of cooperation and com-
petence. However, no experts of data protection or 
experts from the security and preparedness team 
were appointed for the digital security group’s core 
team. The operations of the core team focus on data 
security while the extended digital security group cov-
ers the other sectors. The objectives of the reformed 
digital security group mention that it is the group’s 
duty to maintain a situational overview of the sectors 
of digital security and to increase cooperation. In the 
future, managing and organising the different sec-
tors of digital security will be facilitated by the new risk 
management software. The risk management software 
will not eliminate the previous issues if the new soft-
ware is not used to maintain and process information 
appropriately.

Training sessions are used to respond to 
changes in the operational environment
The city has strived to respond to the changes in its 
operational environment of digital security by organis-
ing training sessions for the personnel and by reform-
ing instructions. According to the City Executive 
Office’s experts, the digital security competence of 
all personnel is not yet at the required level, which is 
why there are plans to organise a DigiABC training for 
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Implementation of risk management 
methods is monitored twice a year
Correctly implemented and well-functioning risk man-
agement seems to be the most important process con-
tributing to digital security. Risk management becomes 
even more important when there is the heightened 
need to develop security. The management team of 
digital security in public administration (VAHTI) has 
produced a risk management instruction the city uti-
lises in its operations. Additionally, the city has decided 
on the basics of risk management and issued separate 
risk management instructions. The risk management 
of the city’s digital security operates pursuant to the 
instructions. The owners of the services are responsi-
ble for the digital security of their services. 

The City Group’s significant risks are assessed once 
a council term. The city’s risk management is also 
connected to the budgetary process in which, during 
budgetary planning, objectives are set, risks are identi-
fied, risks’ effects are assessed, and plans for manag-
ing risks are drafted and updated. Significant risks are 
reported regularly during the budget year and develop-
ment measures are taken, if necessary. The success of 
internal monitoring and risk management are reported 
on as part of the financial statements. The time span 
for assessing risks is considered to be adequate and 
it creates a good foundation for assessing the opera-
tional environment. According to the general instruc-
tions, risks must be assessed regularly; the recom-
mendation is twice a year.

The purpose of risk management methods is to keep 
the risks at an acceptable level. In the lates assess-
ment of the City Group’s most significant risks, new 
control methods were determined for the risks in the 
management of digital security and data security, and 
the methods were appointed a person in charge who is 
responsible for planning and implementing the man-
agement methods for the risk category and they must 
also report on the methods in accordance with the 
instructions of the City Group’s internal coordination 
group for internal monitoring and risk management.

During the survey of risks, 27 new management meth-
ods were developed to decrease the risks. Imple-
mentation of risk management methods is monitored 
twice a year. The latest monitoring was performed in 
early 2022. No precise schedule has been determined 

for the implementation of the management methods 
determined in 2019, and their effectiveness has not 
been measures even though the city’s instructions 
require setting the management methods a schedule 
and measuring their effectiveness. All unfinished man-
agement methods may not necessarily be completed. 
Management methods can be added to the new risk 
survey, and the information collected about their pro-
gress will be utilised in the upcoming survey of the City 
Group’s risks. 

Management methods for digital risks had been deter-
mined even before the 2019 risk survey, which was 
when it was decided to continue the use of previously 
agreed management methods, but in a better man-
ner. According to the city’s internal monitoring and 
risk management instruction, it must be investigated 
which management methods are used against which 
risks and whether the current methods are appropri-
ate and effective. The condition for ascertaining the 
success and appropriateness of the actions imple-
mented is that the methods are monitored, measured 
and reported on. 

Information about incidents is collected, but it mostly 
concerns issues related to software. The observations 
made are reported on, but there is no summary availa-
ble about the incidents. The most significant incidents 
are examined in the digital management team, which 
reports on them to the top management. The possible 
disturbances in preparedness are examined with the 
top management in the regularly held meetings.

The objective is to ensure the organisation’s  
ability to act in all circumstances
Achieving the targets and ensuring the success of 
operations require adequate operational precondi-
tions. Therefore, risk management has a very central 
role in ensuring that the organisation’s ordinary opera-
tions continue and comply with the requirements. How-
ever, complete management is impossible. In addition, 
successful continuity management requires commit-
ment and support from the management.

The objective of the city’s preparations and continu-
ity management is to ensure the organisation’s ability 
to act in all circumstances. The Head of Office decides 
on the organisation and implementation of prepared-
ness and continuity management. The City Executive 
Office’s security and preparedness team is responsi-
ble for the city-level instructions for preparedness and 
continuity management. The city’s preparedness and 
continuity planning is based on risk surveys and opera-
tional environment analyses.

The city has updated its data system lists, during 
which the criticality of the data systems was assessed. 
Recovery and continuity plans have been drafted of all 
critical systems and the plans have been delivered to 

the personnel. The training sessions include two dif-
ferent training levels, divided into basic training and 
more advanced training. The training sessions would 
be implemented according to the competence need 
estimated by the supervisors.  The mandatory DigiABC 
training sessions to be implemented in the future are a 
huge cultural change which will take a lot of time, since 
the organisation is so large.  The training sessions are 
planned to be held in 2022.
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the City Executive Office. The assessment could not 
comment on the quality and up-to-datedness of the 
recovery and continuity plans. 

In the preparedness instruction, the city set sub-
ject-specific minimum levels for preparedness. The 
city’s crisis leadership model is another central plan 
for ensuring the continuity of operations. The crisis 
leadership model can be used at a low threshold and it 
is suitable for many different threats. The deployment 
of the model has often been based on a request made 
by the City Executive Office. After the pandemic, it was 
noted that there is no reason to not use the tool more 
widely.

The practicing of preparedness and  
continuity management has room for 
improvement
During significant incidents, organisations’ continu-
ity processes must be able to communicate with each 
other. Cooperation between organisations is often 
required during incidents. The preparedness plan-
ning assesses the organisations’ critical functions and 
determines the adequate actions for them and what is 
needed to protect the functions. The approved actions 
are made a part of the normal operations and the per-
sons in charge are instructed about them. Exercises 
and assessments are used to ensure that the actions 
are up to date and effective. The assessments’ and 
exercises’ results must be reported to the organisa-
tion management and the city’s head of preparedness. 
The detected faults and needs for development are 
taken into account when developing the operations. 

The continuity and recovery plan for the production 
of services has been tested in some of the most cen-
tral systems. The testing has shown what to do during 
an incident. The city has participated in all the TAISTO 
exercises of digital security organised by the Digi-
tal and Population Data Services Agency. The TAISTO 
exercises have been useful in relation to the scale and 
investment at which the city has participated in them. 
A larger exercise entity that would involve more oper-
ators has not been organised. Organisation of larger 
exercises and participating in them has been tied to 
the resources.

The pandemic’s impact on digital security

The pandemic has advanced the development of digi-
talisation, which has then forced the city to develop its 
services. At the same time, the significance of risks in 
digital operations has grown. The utilisation of reform-
ing and changing applications requires new methods, 
willingness to learn new things, and guidance. Which is 
why digital competence and skills should be enhanced.

Due to the pandemic, a large portion of the city per-
sonnel has shifted to remote work. The risks included 

in remote work differ from those of in-office work. IT 
support may not be available to personnel on the same 
level, and transporting the devices increases the risk 
of them getting stolen or damaged. In addition, work-
ing from home or common spaces can be a risk in rela-
tion to data protection, since an outsider could see or 
access sensitive information. The storing of data and 
working via a remote connection require clear instruc-
tions about the correct practices.

Due to the pandemic, the city has not participated in 
some of the exercises if there has not been enough 
personnel available to plan the exercises. The person-
nel’s contribution has been needed elsewhere. In gen-
eral, the pandemic has tied up a lot of resources of 
preparedness and continuity management.

Conclusions

The city has only partially prepared for digital secu-
rity risks in an adequate and appropriate manner. For 
instance, the organisation of digital security still needs 
improvement. The city’s digital security is not con-
trolled in a concentrated manner; the management of 
different entities is covered by ensuring the operations 
and information of different sectors. In the future, the 
organisation of digital security and communications 
will be supported by the new risk management soft-
ware and the digital security group which is the object 
of the reform. However, the benefits of the risk man-
agement software depend on the data being updated 
regularly and processed appropriately. Another impor-
tant factor is that the digital security group examines 
the different sectors of digital security comprehen-
sively and in accordance with the objectives.

The fact that the DigiABC training sessions for the 
entire personnel take a lot of time, due to the large size 
of the organisation, creates challenges for training the 
personnel. The purpose of the DigiABC training ses-
sions is to ensure that the city residents’ digital secu-
rity skills are at an adequate level. Work is being done 
to improve the personnel’s competence, but whether 
the measures are taken fast enough in the continu-
ously changing operational and security environment 
is unclear.

The city’s risk management follows its own instruc-
tions which mainly utilise the instructions drafted by 
the VAHTI group. Risks are assessed a couple of times 
a year during the economic planning process. This is 
deemed to be an adequate measure. The city’s digital 
security risks have been identified during the general 
survey of risks, and both management methods and a 
responsible person have been determined for them. 
No precise schedule has been set for the implemen-
tation of the risk management methods, event though 
the city’s own instructions require setting a schedule 
and measuring the effectiveness of the administration 
methods. 
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The Audit Committee states that
the City Executive Office must

 ▶ develop the organisation, controlling and  
management of the different sectors of digital  
security, and ensure that the objectives and 
actions of the different sectors are uniform.

 ▶ set schedules for the risk management methods 
and ensure that they are implemented on time.

 ▶ provide the resources needed for an  
expansive exercise entity, and participate in 
digital security exercises on a larger scale 
than before while also taking into account the 
dependencies between the service and system 
entities, or hold the exercises independently.

 ▶ ensure that the digital security group acts in 
accordance with the set objectives.

 ▶ monitor the progress of the city personnel’s 
DigiABC training sessions. 

In any incident related to digital security, the conti-
nuity of the city’s service operations will largely be 
protected. The city’s preparedness and continuity 
planning is based on risk surveys and operational envi-
ronment analyses. Recovery and continuity plans have 
been drafted of all critical systems and the plans have 
been delivered to the City Executive Office. 

The plans have been tested in some of the most cen-
tral systems, but there is no compiled data available. 
Individual tests have provided information on how to 
act during an incident. The city has also participated 
in the TAISTO exercises for digital security in every 
year the exercises have been held, and this has been 
regarded as useful. However, no large-scale exercise 
has been organised, because the resources necessary 
for the participation have not been available. This is the 
reason why the city has not held exercises in which the 
relations of dependence between the services and dif-
ferent systems would be tested.
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Realisation of tenant  
democracy within Helsingin 
kaupungin asunnot Oy

?

!

Are the residents’ opportunities to  
influence the decision-making  
guaranteed in accordance with the  
Act on Joint Management of Rental 
Buildings? 

Heka’s tenant democracy does not  
observe the Act on Joint Management 
of Rental Buildings in all of its aspects,  
and the activists for residents’ rights 
are unsatisfied with the influencing  
opportunities they have.

The main focus of the assessment:

Have influencing opportunities of residents been 
ensured within Helsingin kaupungin asunnot Oy (Heka)  
in accordance with the City Strategy and the Act on 
Joint Management of Rental Buildings?

1. Do the tenant democracy rule and its practical 
application observe the Act on Joint Management 
of Rental Buildings? 

2. Have the residents been given authority and the 
opportunity to influence decision-making concern-
ing their own housing?

3. Has the realisation of tenant democracy improved 
residential satisfaction?

4. Has the realisation of tenant democracy promoted 
the maintenance of residential buildings?

Related questions:

Tenant democracy is defined in the Act on Joint Man-
agement of Rental Buildings. The purpose of the Act 
and Heka’s rule of tenant democracy is to provide the 
residents with authority and influencing opportunities 
in the matters concerning their housing and to improve 
residential satisfaction and the management of rental 
buildings. The tenant democracy rule of Heka that was 
valid at the time of the assessment entered into force 
at the beginning of 2020.

Heka’s tenant democracy system operates on three 
levels:

1. Each building/group of buildings (rent determina-
tion unit) has a building committee selected by the 
residents’ meeting.

The tenant democracy of Heka has 
three levels

The functionality of monitoring the finances and admin-
istration was also assessed.

The 2017–2021 City Strategy stated that “the resi-
dents’ opportunities to influence the decision-making 
will be protected and democratic steering concerning 
the city’s rental apartments will be ensured”. The city’s 
rental apartments refer to the apartments of Helsingin 

kaupungin asunnot Oy (Heka). Heka is a company com-
pletely owned by the City of Helsinki and it has about 
50,000 ARA rental apartments.

The main material used in the assessment included 
interviews, survey of the members of tenant commit-
tees and tenant advisory board, and the 2020 minutes 
of tenant democracy bodies. The people interviewed 
were the Chair and Secretary of the tenant advisory 
board, the residents’ representatives of Heka’s Board 
of Directors, and Heka’s CEO. Information was also 
obtained on the Audit Committee’s 1st commission’s 
assessment visit to Heka.

The survey of the activists for residents’ rights was 
aimed at the members of all 21 tenant committees and 
the members and deputy members of the tenant advi-
sory board. There were 160 replies. About 34 per cent 
of the tenant committees’ members answered and 
for the members of the tenant advisory board the fig-
ure was 76 per cent. The survey included statements 
concerning the functionality of the tenant democracy. 
The respondents also had the opportunity to tell their 
opinions.
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Resident Regional office
Helsingin  

kaupungin  
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Housing  
committee Tenant committee Tenant advisory 

board

Tenant members 
of Heka’s  
Board of  
Directors
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Heka-level  
cooperation body

Figure 19.  Operators of Heka’s tenant democracy

Figure 20.  The residents’ responses to statements concerning decision-making powers and influencing  
opportunities on the scale of 1=strongly disagree, 5=strongly agree, a survey of activist for residents’ rights 
(N=160)

I feel that as a residents’ activist I have enough 
influencing opportunities

Heka takes the statements, proposals and views of the 
tenant democracy bodies sufficiently into account

I feel that as a residents’ activist I have enough 
decision-making power

The resident have enough decision-making power in 
matters related to their housing

Heka’s tenant democracy gives the residents adequate 
decision-making power in matters related to their 
housing

Heka’s tenant democracy rule provides the residents 
with enough influencing opportunities in matters 
related to their housing
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Heka’s tenant democracy practices  
include deviations from the Act on Joint  
Management of Rental Buildings
The Act on Joint Management of Rental Buildings 
determines certain duties for the residents’ commit-
tee. At Heka, a housing committee replaces the resi-
dents’ committee. According to the Act, the residents’ 
committee decides on the content of the general 
rules. In Heka’s tenant democracy rule, this has been 
adjusted to be ‘in the extent they do not contradict 
Heka’s general rules’. In practice, the housing commit-
tee does not have its right pursuant to the Act on Joint 
Management of Rental Buildings to decide on the gen-
eral rules. At Heka, an individual building can make its 
own supplemental rules, as long as they do not contra-
dict the Heka-level general rules.

In addition to deciding on the general rules, the hous-
ing committee has no decision-making power over the 
general rules, the renting and distribution principles 
for parking spaces, saunas, laundry rooms or similar 
facilities, as the principles are confirmed on Heka-level. 
From Heka’s point of view, uniform principles treat dif-
ferent buildings equally. However, it is indisputable that 
the Act on Joint Management of Rental Buildings and 
thus Heka’s own rule of tenant democracy makes this 
decision-making power a building-level power. Heka’s 
CEO is of the opinion that there is nothing to decide 
on building-level when it comes to parking spaces and 
saunas.

The Act on Joint Management of Rental Buildings is 
from 1990. The reform of the Act is underway and the 
draft law was circulated for comments in March 2022. 
The City of Helsinki’s opinion on the level on which the 

2. The members of the tenant committee include a 
member the housing committee has appointed 
from among its own members or a (deputy) 
elected representative from each rent determina-
tion unit. The tenant committee’s area of opera-
tions is Heka’s rent equalisation area. The tenant 
committee acts as the joint representative for the 
housing committees of the rent equalisation area.

3. The tenant advisory board acts as the represent-
ative for all Heka residents. The board’s actual 
members are persons each tenant committee has 
appointed from among their own members, and 
one deputy member.

Additionally, the residents have their own represent-
atives in Heka’s Board of Directors and the coopera-
tion bodies of regional offices (alue-yte) and Heka-level 
(Heka-yte) cooperation bodies.

Figure 19 shows what the tenant democracy at Heka 
comprises. There are five regional offices: northeast, 
east, southeast, south and west. There are 21 tenant 
committees and over 500 housing committees.

Heka’s tenant democracy contains  
good practices
In addition to the residents’ committee, the Act on 
Joint Management of Rental Buildings mentions the 
option of setting a cooperation body to process the 
matters related to the joint management of the own-
er’s entire apartment stock. At Heka, this cooperation 
body is Heka-yte. There are also the regional alue-ytes. 
According to legislation, the housing committees would 
suffice. As figure 19 shows, Heka’s tenant democracy 
has three levels that include the housing committees, 
tenant committees and tenant advisory board. 

The Act on Joint Management of Rental Buildings con-
tains no obligation to grant appropriations to the hous-
ing committees, but Heka still does so. The tenant 
democracy rule also determines the level of appropri-
ations for residential activities. According to Heka’s 
CEO, Heka stands out from other municipal condomin-
iums of rental buildings because it pays meeting fees 
to the persons acting in the tenant democracy bodies, 
starting from the level of housing committees. Further-
more, Heka has for a long time enforced the practice 
of appointing a residents’ representative for the plan-
ning and implementation of significant repairs. This will 
likely be included in the new Act on Joint Management 
of Rental Buildings.

Decision-making power and influencing  
opportunities are deemed to be insufficient
In the survey carried out for the assessment, the 
residents’ activists were asked to evaluate the deci-
sion-making power and influencing opportunities 
the residents have through the operations of tenant 
democracy. The activists responded to six statements 
(figure 20). The scale used was 1=strongly disagree 
and 5=strongly agree. The ratings given by the activists 
were quite low, varying from 1.9 to 2.3. The lowest rat-
ing was given to the statement ‘Heka takes the state-
ments, proposals and views of the tenant democracy 
bodies sufficiently into account’. Based on the free-
form answers to the survey, many activists believe that 
the residents’ opinions are askes as a mere formality 
and the decision have been made beforehand.

In the survey carried out for the assessment, the activ-
ists were also asked to estimate how the reform of the 
rule of tenant democracy on 1 January 2020 impacted 

general rules and the renting and distribution princi-
ples for parking spaces, saunas, laundry rooms and 
similar facilities are decided is that Heka’s operations 
model does not correspond to the current legislation. 
However, Legal Services are of the opinion that it is 
not purposeful to adjust Heka’s practices before the 
new legislation enters into force, since the legislation 
is being amended and Heka’s operations observe the 
principles of the coming legislation (non-discrimination 
and tenant democracy).
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The monitoring of finances and  
administration needs to be improved

The resident have elected, in accordance with the 
tenant democracy rule, a supervisor for Heka-level 
finances and administration and regional supervisors. 
Site-specific supervisors can also be elected. When the 
assessment inspected how the work of Heka-level and 
regional level supervisors is discussed in the minutes 
of the tenant democracy bodies, it was discovered 
that the tenant democracy rule does not include the 
processing of the written report of the supervisor for 
Heka’s finance and administration in the duties of the 
tenant advisory board, and similarly, the duties of the 
cooperation body of the regional office are lacking the 
processing of the reginal supervisor’s written report. 
In addition, it was noted that the tenant democracy 
rule does not include decrees regarding how it can be 
updated.

According to the supervisor of Heka-level finances 
and administration, access to information needs to 
be made digital. At the moment, a Heka-level supervi-
sor can perform an inspection through an information 
system, but the regional supervisors have to perform 
their inspections by going to a regional office to read 
the necessary documents. When inspections are per-
formed as elected representatives and alongside the 
persons’ actual jobs, having to go to a regional office is 
burdensome.

As the owner, the city does not emphasise 
tenant democracy
The 2017–2021 City Strategy stated that ‘the residents’ 
opportunities to influence the decision-making will be 
protected and democratic steering concerning the 
city’s rental apartments will be ensured’. But this has 
not been visible in the city’s ownership steering, even 
though the tenant democracy rule was reformed at the 
beginning of 2020. The City Group Steering Unit has 
not been involved in the reformation of Heka’s tenant 
democracy rule. One of the key objectives of Heka’s 
ownership strategy, which was agreed in spring 2021, 
is customer-orientation, for which regular customer 
satisfaction surveys act as an indicator. The perspec-
tive of tenant democracy is taken into account in the 
survey of residents by asking the respondents to com-
ment on the statement ‘by engaging in tenant democ-
racy I can truly affect my housing’. According to Heka’s 
CEO, the city as the owner has not emphasised tenant 
democracy but more general residential satisfaction.

The pandemic’s impact on the realisation 
of tenant democracy
The restrictions on assembly which were set due to 
the pandemic caused some issues in organising the 
meetings of the tenant democracy bodies when the 

Tenant democracy has promoted residential 
satisfaction, but not the maintenance of 
buildings
According to Heka’s survey of residents, the residents 
are relatively satisfied with their housing and the con-
dition of their buildings. On a scale of 1–5, Heka resi-
dents’ overall satisfaction with their apartments was 
almost 4 and satisfaction with their buildings was 3.9 
in 2020. The satisfaction with the condition of the res-
idential buildings was a little lower, 3.8, but still fairly 
good. 

The activists are of the opinion that residential satis-
faction has been successfully improved through the 
means of tenant democracy. 52 per cent of those who 
responded to the survey of activists either agreed or 
strongly agreed with the statement. However, promot-
ing residential satisfaction with the means of tenant 
democracy requires that the housing committee is 
active. Not all Heka buildings have a housing commit-
tee, because the residents are not interested in par-
ticipating. For some buildings, the housing committee 
exists but is not active.

For the statements in the activist survey that con-
cerned building maintenance, the respondents did not 
see how this sector could be promoted through ten-
ant democracy. 55 per cent of the respondents either 
agreed or strongly agreed with the statement. Accord-
ing to the free-form responses to the survey, the activ-
ists consider it problematic that not all faults noticed 
by the residents are repaired or they are not repaired 
in the order wished by the residents. Heka is of the 
opinion that prioritising the repairs is the responsibil-
ity of professionals. In practice this is a necessity, since 
there are about 500 buildings. On the other hand, one 
of the housing committees’ duties is to monitor the 
implementation of the maintenance and repair meas-
ures, but this duty cannot be performed if the housing 
committees’ opinions do not matter in the maintenance 
of the buildings.

the realisation of tenant democracy. 63 per cent of the 
activists who responded to the survey said that ten-
ant democracy has grown weaker, four per cent said it 
has improved, 19 per cent said they saw no effect, and 
15 per cent could not assess the impact of the change. 
In the free-form answers to the survey, many activ-
ists expressed their suspicion that Heka is consciously 
weakening tenant democracy. Heka’s CEO disagrees.

Heka’s own survey of residents asked them for their 
opinion on how interesting the tenant democracy oper-
ations are. One of the statements assessed was ‘I am 
interested in the tenant democracy operations’. The 
responses to this statement have varied between sur-
veys, from the 2015 level of 3.1 to the 2020 level of 2.8. 

96 — City of Helsinki



The Audit Committee states that
as the body responsible for ownership steering,  
the City Executive Office must

 ▶ make sure that Heka’s Board of Directors 
ensures that residents have the influencing 
opportunities made possible by the tenant 
democracy rule.

 ▶ participate in the updating of Heka’s tenant 
democracy rule so that it follows the amended 
Act on Joint Management of Rental Buildings.

 ▶ ensure that when Heka’s tenant democracy 
rule is next updated, it will include provisions 
regarding the processing of regional super-
visors’ and Heka-level supervisors’ reports 
and a provision regarding how the rule can be 
updated.

The city strategy of Helsinki’s previous council term, 
which ended in 2021, stated that the residents’ oppor-
tunities to influence the decision-making will be pro-
tected and democratic steering concerning the city’s 
rental apartments will be ensured. However, the 
recording of the strategy has not resulted in concrete 
actions by the city owner. Heka has observed the strat-
egy on a formal level, but the activists for residents’ 
rights are of the opinion that Heka limits the residents’ 
influencing opportunities. Activists for residents’ rights 
deem the residents’ authority and influencing opportu-
nities to be insufficient. The activists feel that the hous-
ing committees are asked for a statement as a mere 
formality and the statement is then ignored, because 
the decisions have been made beforehand.

Influencing residential satisfaction was seen as the 
best-functioning sector of tenant democracy. In turn, 
influencing the maintenance of buildings was seen as 
the part of tenant democracy with the most issues. 
According to the activists’ opinion, the residents’ 
needs and wishes are not taken into consideration well 
enough.

The assessment discovered that the tenant democ-
racy rule does not include the processing of the writ-
ten report of the supervisor for Heka’s finance and 
administration in the duties of the tenant advisory 
board, and similarly, the duties of the cooperation body 
of the regional office are lacking the processing of the 
reginal supervisor’s written report. In addition, it was 
noted that the tenant democracy rule does not include 
decrees regarding how it can be updated.

Conclusions

According to the assessment, Heka’s tenant democ-
racy does not observe the Act on Joint Management of 
Rental Buildings in all of its aspects. In relation to the 
level on which general rules are agreed, Heka’s tenant 
democracy rule deviates from the Act on Joint Man-
agement of Rental Buildings, because a housing com-
mittee can only agree on the general rules in the extent 
they do not contradict Heka’s general rules. In prac-
tice, the housing committee does not have its right pur-
suant to the Act on Joint Management of Rental Build-
ings to decide on the general rules building-specifically. 
It seems like this deviation from the Act has become 
a common practice at large condominiums of rental 
buildings. At the time of the assessment, the Act on 
Joint Management of Rental Buildings was circulated 
for comments. 

Another deviation from the Act is that, in practice, the 
housing committee has no decision-making power 
over the renting and distribution principles for parking 
spaces, saunas, laundry rooms or similar facilities, as 
the principles are confirmed on Heka-level. According 
to both the Act on Joint Management of Rental Build-
ings and Heka’s tenant democracy rule, the housing 
committees should have that decision-making power. 
Heka justifies this deviation from the legislation by 
stating that in order to ensure equality, a large com-
pany has to have the same rules and justifications for 
different houses. The city’s Legal Services are of the 
opinion that it is not appropriate to adjust Heka’s prac-
tices before the new legislation enters into force. Close 
attention should be paid to the wording that will even-
tually be used in the reform of the Act on Joint Man-
agement of Rental Buildings in relation to both of these 
matters, so that Heka’s tenant democracy rule, which 
will be updated after the reform, and the practices to 
be implemented based on it will in the future observe 
the Act on Joint Management of Rental Buildings.

On the other hand, Heka’s tenant democracy rule pro-
vides residents with appropriations for residents’ 
activities and the option of appointing a representa-
tive to the planning and implementation of the signifi-
cant renovations in the rent determination unit’s build-
ings, which the Act on Joint Management of Rental 
Buildings has not previously required. And unlike other 
similar operators, Heka pays the members of the ten-
ant democracy bodies meeting fees, starting from the 
housing committee level.

restrictions first entered into force. The pandemic also 
delayed and hindered the monitoring of finances and 
administration, because the inspections must be per-
formed by going to regional offices which were off-lim-
its due to the pandemic.
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Appendices
1st commission 2nd commission
City Board Education Committee

City Executive Office Early childhood education and pre-primary  
education

Board of the financial management service  
enterprise (Talpa) Basic education

Financial management service enterprise Upper secondary education and vocational  
education and liberal adult education

Board of the service centre enterprise Swedish-language services

Service centre enterprise Culture and Leisure Committee

Board of the construction service enterprise Library services

Construction service enterprise Cultural Services

Board of the occupational health enterprise Youth Services

Occupational health enterprise Sports Services

Urban Environment Committee Social Services and Health Care Committee

Land use and urban structure Family and social services

Buildings and common areas Health and substance abuse services

Services and permits Hospital, rehabilitation and care services

Board of the traffic enterprise

Traffic enterprise

Rescue Committee

Rescue Department

The Audit Committee’s distribution of areas of responsibility in 2021

The most central subsidiaries included in the 1st  
commission’s area of responsibility

Central Administration
Central Administration’s municipal enterprises
Urban Environment Division

Education Division
Culture and Leisure Division
Social Services and Health Care Division

Apartments
 ◼ Helsingin Asumisoikeus Oy
 ◼ Helsingin kaupungin asunnot Oy
 ◼ Kiinteistö Oy Auroranlinna

Vitality and marketing
 ◼ Forum Virium Helsinki Oy
 ◼ Helsingin tapahtumasäätiö sr
 ◼ Helsinki Partners Oy
 ◼ Korkeasaaren eläintarhan säätiö sr
 ◼ Stadion-säätiö sr

Marked-based ones
 ◼ Finlandia-talo Oy
 ◼ Helen Oy
 ◼ Helsingin Satama Oy
 ◼ Kiinteistö Oy Kaapelitalo
 ◼ MetropoliLab Oy
 ◼ Palmia Oy

Business premises
 ◼ Kiinteistö Oy Helsingin Toimitilat

Support services and others
 ◼ Pääkaupunkiseudun Kierrätyskeskus Oy
 ◼ Seure Henkilöstöpalvelut Oy

The subsidiaries included in the 2nd commission’s 
area of responsibility

Education and culture
 ◼ Helsingin Musiikkitalon säätiö sr
 ◼ Helsingin teatterisäätiö sr
 ◼ UMO-säätiö sr

Physical activity
 ◼ Jääkenttäsäätiö sr
 ◼ Mäkelänrinteen Uintikeskus Oy
 ◼ Urheiluhallit Oy
 ◼ Vuosaaren Urheilutalo Oy

Social services and health
 ◼ Helsingin Seniorisäätiö sr
 ◼ Niemikotisäätiö sr
 ◼ Oulunkylän kuntoutuskeskus sr



Personnel who assisted the Audit Committee’s commissions

List of the assessment memoranda prepared for the Audit Committee (in Finnish)

1st commission 2nd commission

Jäske Petri
Senior Profitability Auditor

Kähkönen Liisa
Senior Profitability Auditor

Hynninen Harri
Auditor

Hynninen Harri
Auditor

Kaartinen Aija
Auditor

Kaartinen Aija
Auditor

Kurki Hanna
Auditor

Kaito Kirsi-Marie
Auditor

Kähkönen Liisa
Senior Profitability Auditor

Kurki Hanna
Auditor

Palomäki Tarja
Auditor

Palomäki Tarja
Auditor

Puttonen Kalle
Auditor

Puttonen Kalle
Auditor

Rintala Taina
Auditor  
(employee turnover, The National Audit Office of Finland)

Rintala Taina
Auditor  
(employee turnover, The National Audit Office of Finland)

Ritari Jari
Auditor

Salminen Anne
Auditor

Seppälä Jaakko
Auditor

Tiili Minna
Assessment Manager

Tiili Minna
Assessment Manager

Valtanen Timo
Auditor

Valtanen Timo
Auditor

1st commission 2nd commission

Realisation of tenant democracy within Helsingin  
kaupungin asunnot Oy

Remedying the loss of learning caused by distance  
education in secondary schools

City’s digital security Elderly patients in emergency services

Promotion of biodiversity in forestry Provision and regional availability of home care

Mental health rehabilitees’ path from hospital care  
to housing

Adequacy of open child welfare services

Effectiveness of recommendations, 1st commission Implementation of the Physical Activity Programme goals

Favourable attitude towards companies and cooperation 
with companies

Adequacy of student counselling in vocational education

Effectiveness of recommendations, 2nd commission
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Abbreviations and glossary
AIHOKS tool  
An AI-supported developed for identifying needs for 
early support, supports the planning and supervising 
of studies, produces data for both students and 
management. The tool is used to monitor the progress 
of studies and the state of the entire learning 
community.

Aina Mukana application  
A mobile phone application of the guidebook for 
situations involving emergency services. Home care 
and nursing home nurses can use the application in 
acute situations to identify the patients requiring help 
and to make quick care assessments.

Apotti  
A customer and patient information system

ARA rental apartment  
A rental apartment built with state subsidies

CheckPoint meeting  
At the Helsinki Vocational College and Adult Institute, 
the progress of studies is monitored through the  
multi-professional CheckPoint meetings.

DigiABC  
A digital security training for all city personnel

Digital security  
Digital security includes, in accordance with the 
framework of public administration, risk management 
and processing, management and preparation of the 
continuity of operations, data security, data protection 
and cyber security. 

EK  
Confederation of Finnish Industries

GeroMetro network  
A joint development network of Helsinki, Espoo, Vantaa, 
Kauniainen, Kerava and Kirkkonummi that focuses on 
the social and health care services for the elderly.

Heka  
Helsingin kaupungin asunnot Oy; a company fully 
owned by the City of Helsinki

HelppiSeniori  
Concentrated service and customer guidance for the 
elderly

Helsinki’s Physical Activity Programme  
A programme the aim of which is to encourage city 
residents to move more and sit less. The objective is 
that being physically active is an easy and attractive 
everyday choice in Helsinki.

HKL  
The traffic enterprise of the City of Helsinki

PDCP 
Personal competence development plan

HSL  
Helsinki Regional Transport Authority

HUS  
Hospital district of Helsinki and Uusimaa

HUCH area 
The hospital district of Helsinki University Central 
Hospital. The HYKS member municipalities are Espoo, 
Helsinki, Kauniainen, Kerava, Kirkkonummi and Vantaa.

Loss of well-being  
The lack of interaction and socioemotional encounters

JohtoBooster  
A national pedagogical development forum for 
upper secondary education, the aim of which is to 
reform the culture of management and enhance 
customer-orientation

Karvi  
The Finnish Education Evaluation Centre

Cyber security  
Refers to the security of a digital networked society 
or organisation and the impact the security has on its 
operations.  

Moulder wood  
A dead and rotting tree. Moulder wood is created in 
storms, changes in the environmental situation or 
when a tree dies. The amount of moulder wood can 
also be increased on purpose.

Liiho  
The mobile nurse service  

LiiSa  
The mobile hospital service

LUMO programme  
The City of Helsinki’s programme for protecting 
biodiversity

Meet & Greet  
A concept of the Helsinki Vocational College and 
Adult Institute in which working life representatives, 
students and teachers meet in the education 
institution, workplace or recruitment event, either 
virtually or face to face



METSO programme  
The action plan for the biodiversity of Southern 
Finland’s forests

Neuropsychiatric symptoms  
Refer to the autism spectrum disorders, attention 
deficit hyperactivity disorders, tics and multifaceted 
learning disabilities and developmental disorders.

Loss of learning  
Refers to the degree to which learners fall behind the 
learning targets set for them and which things, targets 
or areas included in the curriculum are in danger of 
being left unrealised

PedaBooster  
The Helsinki Vocational College and Adult Institute’s 
training for all personnel 

PEFC forest certification  
Certification used in wood production, the purpose 
of which is to prove the consumers of wood-based 
products that the raw material used in the product is 
responsibly and sustainable produced

SME  
A small or medium-sized company 

Guidebook for situations involving emergency 
services  
A guidebook for those working with the elderly 
with step-by-step instructions on how to act in an 
emergency services situation

Pätijä project  
The organisation of emergency services situations in 
home care and assisted living facilities in 2018–2020

Resource pool  
The home care resource pool contains permanent 
employees of the Social Services and Health Care 
Division who are available for sudden and short-term 
needs for substitute labour 

S2 teaching  
Teaching Finnish as a second language

SAS  
Investigation, assessment and placement; a method 
the social services and health care personnel use to 
evaluate a person’s need for institutional care, service 
housing or other supported accommodation

Seure  
Seure Henkilostopalvelut Oy; the joint temporary 
staffing service company of several operators, such as 
the Helsinki Metropolitan Area cities and HUS

Socca  
The Helsinki Metropolitan Area municipalities’ and 
University of Helsinki’s network organisation for social 
work development and research

Speedway to work  
The operation model of the Helsinki Vocational College 
and Adult Institute, which provides the opportunity 
to complete studies flexibly if the student has been in 
working life for a long time and has completed some 
studies but not their degree

Helsinki Vocational College and Adult Institute  
An educational institute that provides vocational basic 
education, further education, apprenticeship training 
and transition-phase education

Stara  
The City of Helsinki’s construction service municipal 
enterprise

T3 figure 
The waiting time for a non-urgent appointment with a 
doctor

TAISTO exercise  
An exercise for public administration for controlling 
data security breaches

Talpa  
The City of Helsinki’s financial management service 
municipal enterprise

TET  
Introduction to working life

THL  
The Finnish Institute for Health and Welfare

Toivo service  
The purpose of the Toivo unit of child welfare and 
family social work is to create, in cooperation with 
different networks, effective and evidence-based 
services for young people exhibiting criminal behaviour 
and substance abuse and the young people’s families.

VAHTI  
The cooperation, preparation and coordination body 
for the organisations responsible for developing 
the digital security and central services of public 
administration

Vipunen  
The statistics service of Education Statistics Finland

Wilma  
The online service for student management
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