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ner as other welfare state services: The local govern-
ment has a crucial role in delivering and providing 
services, and the state regulates them through legis-
lation including financial support. In the end of the 
1980s the ideas of New Public Management hit Fin-
land, and soon after that came the financial recession 
of the 1990s. Together they changed the position of 
the cultural sector. (Kangas, 2004)

By the 2010s, Finnish municipalities have been po-
larizing into strong and weak ones in offering cul-
tural and recreational services. Some of them are 
struggling with structural changes such as an aging 
population and migration towards big cities. Due to 
those changes, they face the diminished possibilities 
in providing other than main services (such as so-
cial and health, education incl. library) and land use. 
Others have for example a wide variety of cultural 
services. The contemporary need to reorganize mu-
nicipal administration and the cultural sector as a ser-
vice producer is challenged by the ongoing aims to 
restructure regional and local government in Finland.

As other public sector policies, the cultural policy 
gets its mandate from the citizens and must there-
fore in its operations take into account what is best 
for the citizens. Cultural policies typically observe 
that culture and art have intrinsic values but they are 
also recognised instrumentally as striving for goals 
that are generally beneficial to the citizens. A shift in 
emphasis towards a greater instrumentalization of the 
cultural institutions has taken place from the 1990s. 
The cultural institutions need to demonstrate a clear 
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Introduction

In the Nordic tradition, public cultural policy has 
been endowed with an enlightening and welfare-
political aim. Nordic cultural policies are based on 
an overall socio-political objective of furthering the 
empowerment of the individual, universal enlight-
enment ("Bildung") and the continued democratisa-
tion of society (Nielsen 2003). Locally, an impor-
tant actor is a municipal cultural sector that is one 
specialized sector in a municipality's administration. 
Cultural and art institutions (such as libraries, mu-
seums, theatres) are working under the cultural sec-
tor administration, although they might sometimes 
have their own separate administration. According to 
Gray (2002, pp. 82-83) the arts as a coherent policy 
sector within local government is weak because of 
low political salience and a fragmented field of activ-
ity, with many actors having a role to play in the pro-
vision of services and development of arts policies.

Cultural policy became institutionalized in Finland 
at the same time as in other Nordic countries, around 
the 1950s, and during the 1970s and the 1980s the 
cultural sector was established as one of the sectors 
in public services with a number of statutory duties. 
The division of responsibilities between the state and 
the local government was built up in the same man-



32

benefit not only for their own sector but also for the 
sectors and governmental objectives to which they 
are connecting themselves with.

Aims, data and methodology

The aim of this article is to analyse the role of the 
local cultural sectors in Finland and to explore how 
the sectors are utilizing national cultural policy 
trends and programs in their development activity. 
This is obviously cognate with the research where 
Alasuutari (2016) has illustrated how national cul-
tural policies tend to get synchronized as they tune 
with international trends. Another approach refers to 
the concept of isomorphism (DiMaggio & Powell, 
1983) describing the process where organisations be-
come more homogeneous and for example copy each 
other (mimetic), often because of uncertainty. This 
becomes important especially for organizations that 
strive for legitimate standing. 

First, the earlier research concerning instrumen-
tal use of cultural policy is analysed and elaborated 
upon. This research has commonly analysed the 
operation and operational emphases of the cultural 
sectors of municipalities. The focus on these aspects 
also reveals and brings to the fore the global trends 
that are applied in nation states. 

Second, the empirical research, carried out in 2011, 
analyses cultural administrators' (directors, secretar-
ies, managers and cultural producers) experiences 
from their role in the local development activity, 
their conceptualizations concerning inducements and 
legitimation for the municipal cultural sector and its 
impacts. 
 
The empirical data were collected in 2011 using 
questionnaires (an electronic form), which were 
emailed to the cultural directors or secretaries of the 
municipalities. The municipalities (N=106) were 
chosen so that they represented different geographi-
cal areas: metropolis, big and small cities (altogether 
41) and rural areas (65). They also included bilingual 
municipalities and those in which the majority lan-
guage is Swedish. In 2011, there were 336 munici-
palities in all of Finland. 

Quantitative methods using questionnaires were used 
to collect data for descriptive and analytical statisti-
cal methods including the frequency procedure, cross 

tabulation and factor analysis. The response rate was 
74 %. 

Instrumental use of culture and art

Explicitly instrumental forms of cultural policies 
have aimed at using culture in order to overcome so-
cietal challenges, for example in developing neigh-
borhoods or branding cities. Since 2002 this trend 
has become even more popular. (Belfiore 2002, p. 
92)

Based on research and development, four ways can 
be explored through which this has been done: (1) 
using the capacity of arts and culture to regenerate 
local and regional peripheral territories and areas 
(Bianchini & Parkinson, 1993; Landry, 2000; Kan-
gas, 2003); (2) using creative arts and heritage to 
attract investment into cities and regions (linked to 
competitiveness) (Richards & Wilson, 2004; Plaza, 
2008; Pratt, 2008, Kainulainen, 2005); (3) using the 
arts to improve social inclusion, social welfare, and 
social cohesion (Matarasso, 1997; Aspen & Pløger, 
2015; Jeannotte, 2003), and (4) using arts to improve 
health and to prevent from illnesses (Konlaan, 2001; 
Staricoff, 2006; Hyyppä, 2013; Livesey & all, 2012). 
The applicability of art and culture as tools for devel-
opment and as solutions to social problems has also 
triggered critical viewpoints (e.g. Belfiore, 2002; 
Merli, 2002, Belfiore & Bennett, 2008). 

In those same frames, Skot-Hansen, Hvenegaard 
Rasmussen and Jochumsen (2013) have analysed 
the roles of libraries within strategies of culture-led 
urban regeneration, and found three key orientations: 
the library as an icon, a placemaker and as commu-
nity vitalization. Rather than excluding each other, 
these roles overlap and even contribute to each other. 
Following fashionable star-architecture designs, li-
braries are supposed to function as iconic buildings 
that draw touristic attention and answer to cities' 
need to increase their attractiveness with the help 
of architectural wow-effects. However, the library's 
function as a placemaker requires more of the library 
interior. More than shelters for books, libraries are 
supposed to provide a stage for various facilities and 
experiences, and in this way to extend their physi-
cal position from a mere, even if fancy, building 
to "a transzone between the library and the city" 
(Skot-Hansen et al., 2013, p. 12). Providing services 
beyond their traditional objectives of holding books 
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sized, densely populated municipalities underlined 
more than others the aim to raise children and young 
people's cultural skills. The objective to increase mu-
nicipality's attractiveness and competitiveness was 
popular especially among cultural sectors in munici-
palities of more than 40.000 inhabitants. Over half of 
the cultural sectors in municipalities with less than 
10.000 people did not consider their role very impor-
tant for developing art and culture entrepreneurship. 
However, the importance of the cultural sector as a 
supporting factor for municipal trade and industry 
activities was emphasized in the largest municipali-
ties, in which the sectors had also written this objec-
tive down as an emphasis of their activities. Indeed, 
almost 80 % of the respondents in cultural sectors of 
large municipalities with more than 40.000 inhabit-
ants considered their role at least somewhat impor-
tant for municipal trade and industry activities. (See 
more Kangas & Ruokolainen, 2012)

The documented objectives can be easily connect-
ed with the discussions that the Ministry of Educa-
tion and Culture together with the Ministry of Social 
Affairs and Health or the Ministry of Employment 
and Economy have instilled and that have led to a 
diversity of working groups and recommendations. 
(Kangas & Pirnes, 2015) For example The Minis-
try of Education and Culture can well be described 
through the objectives that build on its social impact 
measures, which have been documented in the State 
budget. In 2011 the objectives emphasized (1) the 
need to strengthen the basis of culture by support-
ing people's access to culture and knowledge, media, 
art and heritage education, by maintaining cultural 
and environmental heritage and by enhancing the 
functionality of national, regional and local art and 
cultural administration and the internationalization 
of culture (with regard to challenges concerning glo-
balization and technological and sustainable devel-
opments); (2) the need to improve the circumstances 
for creative work by developing the support system 
for art and culture, by adding diversity to artists' in-
come sources and developing a functional system of 
copyrights, and by strengthening the prerequisites for 
cultural and creative entrepreneurship; (3) the need 
to support all population groups' access to cultural 
activities by improving the availability and accessi-
bility of cultural services and heritage on local and 
regional levels and by enhancing the development of 
cultural diversity; (4) the need to strengthen cultural 
economy and creative economy by developing and 

and knowledge, libraries are given a significant role 
in community vitalization by addressing issues of so-
cial cohesion and boosting local identity.

The different roles attached to the library coincide 
with contemporary trends of branding cities and their 
urban planning, but there appears to run a two-way 
road between these phenomena. The apparently in-
strumental use of libraries can also serve to legiti-
mize the library institution, although this can leave 
open many questions regarding the library's core 
tasks. This is of interest especially in the welfare-
political context, where library services are typically 
organized through municipal cultural sectors. 

Empirical analysis: Goals and objectives of the 
Finnish local cultural sectors

How do the municipal cultural sectors define their 
goals? In the survey there were free text questions, 
and respondents were asked to give information, ex-
planations and their opinions of the objectives of lo-
cal cultural policy. Based on the answers of cultural 
administrators many goals could be listed, and their 
extraction from national and international cultural 
policy discourses is not self-explanatory. 

The goals that were ranked as the most important are 
the following:

•	 improve well-being and health of inhabitants 
•	 promote and support local cultural heritage 
•	 improve attractiveness of the municipalities and 

strengthening their competitiveness among the 
other municipalities and regions

•	 increase diverse cultural activities for children and 
young people 

•	 strengthen communality and community spirit

The most essential goal that the cultural sectors ex-
pressed was to add to people's well-being and health. 
It was also of interest that the role of cultural sector 
was considered important for developing the image 
of the municipality. However, there were differences 
between municipalities' aims. More than others, rural 
and municipalities of less than 10.000 inhabitants 
took interest in supporting local cultural heritage. 
Large and urban municipalities' cultural sectors em-
phasized more often the objective to strengthen com-
munality. This aim was considered second highest 
also in small and rural municipalities. The middle-
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'technological development', are relevant signifier 
of this factor.. 

2.	 Strong organised cooperation in the production of 
public cultural services. Highly loaded variables 
are: 'effective joint use of facilities and human re-
sources', 'increasing the share of municipal servic-
es that are subject to a charge', 'developing online 
services' and 'strengthening the service voucher 
system'. Also making possible successful 'consoli-
dations of municipalities' serves this purpose.

3.	 Strong role of state subsidies in municipalities. 
The starting point is two hopes: firstly, the state 
would increase the amount of euros in state subsi-
dies targeted to cultural sector in the municipali-
ties, earmarking specifically for art and culture 
and secondly, the state would include new cul-
tural production and new actorships into the state 
subsidies. Far from these hopes are the variables 
concerning privatization and increasing service 
charges.

4.	 Marketization of public cultural services. This 
factor is described by the will to apply and 
strengthen the following functions in the cultural 
sector: customer-producer model, internal pur-
chaser-provider model, privatization, and increas-
ing number of managers.

5.	 Developing operations through project manage-
ment. The dimension emphasizes the strong role 
of joint research and joint development projects in 
regional development activities. It is related to the 
positive charge of the consolidation of municipali-
ties.

6.	 Applying service design in developing cultural 
productions. The respondents believed that new 
courses of action could be found by implementing 
service design, developing brands for municipal 
cultural services, re-packaging public services and 
developing different new service concepts.

The differences in strategic focus between different 
types of municipalities were examined through the 
factor scores. The result confirmed the assumption 
concerning the polarization of municipalities' cultur-
al policies. Marketization of services, service design, 
creative urban clusters and organized cooperation in 
the service production of the municipality were char-
acteristic for the operation of urban municipalities 
more than for other municipalities. The significance 
of state subsidies became emphasized in rural mu-
nicipalities and urban municipalities had clearly dif-
ferent views on the matter. One interesting issue was 

expanding the funding basis for cultural activities, 
by supporting cultural export and by improving the 
chances to utilize copyrights. (Valtion talousarvioesi-
tys, 2011)

Even if the discourse on strengthening the prereq-
uisites for creativity has been a dominant rhetoric 
in cultural and social policy documents from the 
late 1990's to the present (and also in the objec-
tives above), as a goal it did not jump to the front 
of the list written by municipal cultural administra-
tors. A similar kind of issue appearing strongly in 
the discourse is endorsing internationalization and 
multiculturalism. Furthermore, although supporting 
professional artists and performers is one of the most 
central goals of the national cultural policy of the 
Arts Promotion Centre in Finland, it has not domes-
ticated to the local level - this goal only comes up in 
the answers of sporadic municipalities. 

Future strategic planning of the municipal cultu-
ral sector

In the research, the visions of the cultural adminis-
trators were studied concerning future prospects and 
strategic emphases, which they connected with the 
development of their sector. The respondents were 
asked how important certain trends and actions are 
for developing municipal cultural services in the fu-
ture. By using factor analysis with varimax rotation1 
altogether six different dimensions were discovered 
describing the strategic emphases of the municipal 
cultural sector, and how the position of the sector as 
producer of public services can be strengthened. 

Percentage of variance explained was 60,4 %. (See 
more Kangas & Ruokolainen, 2012)

These six different functional emphases through 
which the municipal cultural sector seems to seek a 
model to develop its functions are presented in the 
following factors. 

1.	 Building of creative clusters. Variables like 'de-
velopment of clusters and networks of cultural 
agents and entrepreneurs', 'growth of the crea-
tive sectors in regions', 'urbanisation' and 'strong 
partnerships between private and third sector in 
service production' are highly loaded. In addition 
'number of adventure and tourism services' and 
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fered as part of the public services. The main goal of 
the local cultural policy is the principle of equality. 
Through this local cultural policy is connected with 
democratization of culture and cultural democracy. 

In this article, it is analysed how local cultural policy 
sectors define their roles, goals and impacts and how 
they utilize national policy trends and fashion in their 
development environments. According to the results 
it seems that the cultural sectors' practitioners are 
informed about the national cultural policy goals and 
trends, and research findings. These become embed-

project management, that did not divide the different 
types of municipalities a lot. Interestingly, project 
management was not significant for the operation of 
the biggest cities of the regions. 

Conclusion

The Finnish cultural policy model is characterized 
by strong actors on the local level. According to the 
welfare oriented cultural policy, the state provides 
financial support for municipalities and local institu-
tions. In the municipalities cultural services are of-

Pattern Matrixa

Factor

1 2 3 4 5 6
Clusters and networks of cultural agents and entrepreneurs ,726
Urbanisation ,623
Growth of the creative sectors ,571
Strong partnerships between private and third sector in culturalservice 
production

,536

Adventure and tourism services ,438
Technological development ,354
Effective joint use of human resources ,674
Effective of facilities ,641
Service charge ,546 -,325
Developing online services ,421
Service voucher system for cultural sector ,363
Consolidation of municipalities ,326
Increase state subsidy for cultural sector  ,969
Earmarking state subsidies for cultural sector ,449 ,359
New cultural production and new actors into the state subsidies ,375
Purchaser-provider model (internal)	 ,778
Purchaser-provider model (external) ,691
Privatisation ,638
Increasing number of managers and producers ,337
Increasing number of regional developers ,888
Increase of project activities (R & D) ,680
Service design ,845
Branding ,572
Re-packaging public services and new service concepts ,479

Extraction Method: Principal Axis Factoring. 
Rotation Method: Promax with Kaiser Normalization.
a. Rotation converged in 14 iterations.

Table 1. Rotated factor matrix: Operational environments for the future cultural planning. 
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find relegitimation to their activities by making use 
of this attachment or instrumentalization. However, 
as has been repeatedly pointed out, this can eventu-
ally be harmful for maintaining cultural policy for 
culture per se and weaken the sector's position within 
municipal administration.
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Note

1.	The start of factor analysis is a correlation matrix, 
in which the intercorrelations between the studied 
variables are presented. The dimensionality of 
this matrix can be reduced by "looking for vari-
ables that correlate highly with a group of other 
variables, but correlate very badly with variables 
outside of that group" (Field, 2000, p. 424). These 
variables with high intercorrelations could well 
measure one underlying variable, which is called 
a 'factor.' After a varimax rotation (Kaiser 1958) 
each original variable tends to be associated with 
one (or a small number) of factors, and each factor 
represents only a small number of variables.
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