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1. Legal framework 

The legal framework in Estonia concerning housing and the prevention of homelessness 

is characterized by robust and easy to understand judicial safeguards against forced 

eviction, complemented by a decentralized system of social support administered at the 

municipal level. This framework is primarily anchored in the Law of Obligations Act 

(Võlaõigusseadus)1 and the Social Welfare Act (Sotsiaalhoolekande seadus)2, which 

together aim to protect the housing rights of both tenants and property owners. The 

Estonian Constitution does not explicitly provide the right to housing assistance. 

The relationship between landlords and tenants is governed by the Law of Obligations 

Act, which is generally considered to be pro-tenant.3 A cornerstone of this protection is 

the principle that a landlord cannot terminate a residential lease without a legally valid 

and compelling reason. Such reasons are narrowly defined and include significant 

breaches of the lease agreement, such as a tenant's failure to pay rent for three 

consecutive months, causing damage to the property, or using the premises for 

purposes other than those agreed upon. Even when a valid reason exists, the law 

mandates a notice period of at least three months, providing tenants with a critical 

window to find alternative accommodation or remedy the situation. This legal 

requirement serves as a primary preventative measure against abrupt homelessness. 

The eviction process is strictly regulated and subject to judicial oversight. A landlord is 

prohibited from carrying out a "self-help" eviction, for instance, by changing the locks 

or forcibly removing a tenant's belongings.4 To legally evict a tenant who refuses to 

vacate after a lawful termination of the lease, the landlord must obtain an eviction order 

from a court or the Tallinn Rental Committee. The Tallinn Rental Committee provides a 

faster, quasi-judicial alternative for disputes within the capital. While a court proceeding 

can take six months or more, the Committee typically issues a decision within two 

 
1 Estonia, Parliament (Riigikogu) (2001), Law of Obligations Act (Võlaõigusseadus), RT I 2001, 81, 487, 

available at: https://www.riigiteataja.ee/en/eli/528072025003/consolide 

2 Estonia, Parliament (Riigikogu) (2015), Social Welfare Act (Sotsiaalhoolekande seadus), RT I, 

30.12.2015, 5, available at: https://www.riigiteataja.ee/en/eli/510092025002/consolide  

3 Hussar, A., Kull, I (2016). The landlord's limited right to terminate a residential lease contract: Estonian 

law in comparative perspective. Juridica International, 24, 71-

82. https://www.juridicainternational.eu/article_full.php?uri=2016_24_71_the-landlords-limited-

right-to-terminate-a-residential-lease-contract-estonian-law-in-comparative-perspective 

4 Kalmet, M. Global Property Guide) (2025), ‘Estonia: Landlord and tenant’, available 

at: https://www.globalpropertyguide.com/europe/estonia/landlord-and-tenant 

 

https://www.riigiteataja.ee/en/eli/528072025003/consolide
https://www.riigiteataja.ee/en/eli/510092025002/consolide
https://www.juridicainternational.eu/article_full.php?uri=2016_24_71_the-landlords-limited-right-to-terminate-a-residential-lease-contract-estonian-law-in-comparative-perspective
https://www.juridicainternational.eu/article_full.php?uri=2016_24_71_the-landlords-limited-right-to-terminate-a-residential-lease-contract-estonian-law-in-comparative-perspective
https://www.globalpropertyguide.com/europe/estonia/landlord-and-tenant
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months.  Once a decision has entered into force, it is enforceable through a state bailiff. 

The committee can only resolve disputes which do not exceed the amount of 3200 

euro.5 

Local municipalities have a mandatory statutory obligation under the Social Welfare Act 

to provide key services such as the provision of dwellings and emergency shelter. The 

Supreme Court has clarified that a municipality cannot fail to provide the "guaranteed 

housing service" simply because it lacks vacant municipal housing; they must find 

alternative solutions like assisting with private rentals.6 

The social safety net for preventing homelessness is established by the Social Welfare 

Act and is primarily implemented by local governments (municipalities). This 

decentralized approach allows for tailored local solutions but can also result in regional 

disparities in service provision.7 Key intervention mechanisms include8: 

(i) Subsistence benefit (Toimetulekutoetus), which is a means-tested state 

benefit administered by municipalities, designed to cover essential living 

costs, including housing expenses, for individuals and families whose income 

falls below the established subsistence level.9 This benefit is a direct tool for 

preventing evictions due to rent or utility arrears. 

(ii) Provision of Dwelling (Eluruumi tagamise teenus), which is municipal service 

that provides social or municipal housing to those unable to secure it on their 

own.10 

 
5 Estonia, Parliament (Riigikogu) (2003), Lease Disputes Resolution Act, RT I 2003, 15, 86, 

article 1, available at: https://www.riigiteataja.ee/en/eli/529122025001/consolide 

6 Estonia, Supreme Court (2019), Constitutional judgment 5-18-7, 09 December 2019, available 

at: https://www.riigikohus.ee/en/constitutional-judgment-5-18-7 

7 Max Planck Institute for Social Law and Social Policy 2025), ‘Social assistance / Pensioners living alone 

allowance: Estonia’, available at: https://www.mpisoc.mpg.de/en/social-law/research/research-

projects/pension-maps/project-website/estland/social-assistance-/-pensioners-living-alone-

allowance/ 

8 European Social Policy Network (ESPN) (2019), ‘National strategies to fight homelessness and housing 

exclusion: Estonia’ (M. Masso & M. Laurimäe), Brussels: European Commission. 

9 Estonia, State Information Portal (Riigiportaal), ‘Subsistence level and subsistence benefit’, available 

at: https://www.eesti.ee/eraisik/en/artikkel/pensions-social-services-and-allowances/benefits-and-

allowances/subsistence-level-and-subsistence-benefit 

10 Estonia, State Information Portal (Riigiportaal), ‘Overview of social services’, available 

at: https://www.eesti.ee/eraisik/en/artikkel/pensions-social-services-and-allowances/social-

services/overview-of-social-services 

https://www.riigiteataja.ee/en/eli/529122025001/consolide
https://www.riigikohus.ee/en/constitutional-judgment-5-18-7
https://www.mpisoc.mpg.de/en/social-law/research/research-projects/pension-maps/project-website/estland/social-assistance-/-pensioners-living-alone-allowance/
https://www.mpisoc.mpg.de/en/social-law/research/research-projects/pension-maps/project-website/estland/social-assistance-/-pensioners-living-alone-allowance/
https://www.mpisoc.mpg.de/en/social-law/research/research-projects/pension-maps/project-website/estland/social-assistance-/-pensioners-living-alone-allowance/
https://www.eesti.ee/eraisik/en/artikkel/pensions-social-services-and-allowances/benefits-and-allowances/subsistence-level-and-subsistence-benefit
https://www.eesti.ee/eraisik/en/artikkel/pensions-social-services-and-allowances/benefits-and-allowances/subsistence-level-and-subsistence-benefit
https://www.eesti.ee/eraisik/en/artikkel/pensions-social-services-and-allowances/social-services/overview-of-social-services
https://www.eesti.ee/eraisik/en/artikkel/pensions-social-services-and-allowances/social-services/overview-of-social-services
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(iii) Shelter Service (Varjupaigateenus), which is the provision of temporary 

overnight accommodation for adults in need.11 

(iv) Debt Counselling (Võlanõustamisteenus), which is an important early 

intervention service offered by municipalities to help individuals manage and 

resolve financial debts, thereby addressing a root cause of rent and mortgage 

arrears.12 

Specific provisions are in place for various vulnerable groups. For families with children, 

support extends from more favourable loan guarantee conditions to specialized shelters 

for mothers and children provided by municipalities and non-governmental 

organizations.13 For persons with disabilities, municipalities offer services like the 

adaptation of living spaces and personal assistance, while the national Social Insurance 

Board provides special care services, including supported living 

arrangements.14 Beneficiaries of temporary protection, particularly refugees from 

Ukraine, are provided with temporary accommodation and may be eligible for a one-

time rent allowance to facilitate their transition into the private rental market.15 Legal 

provisions for evictions do not include specific "safe-conduct" measures for vulnerable 

groups; once an order is issued, there is no obligation to provide alternative lodging 

before execution. There exists moratorium on evictions during the winter period or for 

other reasons (socioeconomic, bad weather, public holidays, etc.) 

While the legal framework provides strong procedural safeguards during the eviction 

process itself, the effectiveness of homelessness prevention is heavily reliant on the 

capacity and resources of individual municipalities. The absence of a unified national 

homelessness strategy means that the quality and accessibility of preventative services 

 
11 Ibid. 

12 Ibid. 

13 Tallinn City Government (tallinn.ee), ‘Social Services for People with Special Needs’, available 

at: https://www.tallinn.ee/en/social-services-people-special-needs 

14 ESTYES (Tallinn Shelter for Mothers with Children), ‘Shelter for Mothers and Children’, available 

at: https://estyes.ee/en/projects/shelter-for-mothers-and-children/ 

15 UNHCR (2025), ‘ESTONIA 2025-2026 RRP Country Chapter’, available 

at: https://www.unhcr.org/neu/wp-content/uploads/sites/15/2025/02/ESTONIA-2025-2026-RRP-

Country-Chapter.pdf 

https://www.tallinn.ee/en/social-services-people-special-needs
https://estyes.ee/en/projects/shelter-for-mothers-and-children/
https://www.unhcr.org/neu/wp-content/uploads/sites/15/2025/02/ESTONIA-2025-2026-RRP-Country-Chapter.pdf
https://www.unhcr.org/neu/wp-content/uploads/sites/15/2025/02/ESTONIA-2025-2026-RRP-Country-Chapter.pdf
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can vary significantly across the country, potentially impacting the uniform realization 

of the right to housing assistance.16  

The prohibition of "self-help" evictions and the requirement for a judicial execution 

order apply to all occupants, including those in informal settlements or without a legally 

established residence. In Estonian law, possession itself is protected regardless of a legal 

basis, and physical removal remains the sole prerogative of a state bailiff. 

 

 

 

 

 

 

 
16 OECD, ‘Homelessness in Estonia’ (Affordable Housing Database/Country notes), available 

at: https://webfs.oecd.org/Els-

com/Affordable%20Housing%20Database/Country%20notes/Homelessness-EST.pdf 

 

https://webfs.oecd.org/Els-com/Affordable%20Housing%20Database/Country%20notes/Homelessness-EST.pdf
https://webfs.oecd.org/Els-com/Affordable%20Housing%20Database/Country%20notes/Homelessness-EST.pdf
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2. Major developments in 2025 

Table 1 – Major legislative/policy measures on eviction and 

homelessness in 2025  

Data for the purpose of this study has the timeline of October 2024 to October 2025. 

 
Reference/name/ 

weblink 

Short description and 
reference to the 

paragraph / page in the 
referenced document 

Authorities 
responsible to 

implement  

a) Legislative 
act / Policy 
measure 

Law amending the 
Emergency Act 
(Hädaolukorra seadus) 
and other related 
legislation (662 SE), 
passed by the Estonian 
Parliament on 24 
September 2025, 
available at: 
https://www.riigiteataj
a.ee/akt/102102025002 

The law strengthens civil 
protection by regulating a 
national public warning 
system and the 
organisation of sheltering. 
It mandates the 
construction of public and 
private shelters in new 
large buildings from 1 July 
2026, enhancing long-
term crisis preparedness 
and emergency 
accommodation capacity. 

Riigikogu (Parliament 
of Estonia); 
Siseministeerium 
(Ministry of the 
Interior); Päästeamet 
(Estonian Rescue 
Board); Local 
municipal 
authorities. 

 

Study "Affordable 
Housing Policy Options 
in Tallinn", 
commissioned by 
Tallinn Strategic 
Management Office 
(2025), available at: 
https://www.artun.ee/
en/affordable-housing-
policy-options-in-
tallinn/  

This study provides data-
driven analysis and policy 
recommendations for 
Tallinn's future affordable 
housing strategy. It 
identifies rising housing 
costs as a major issue for 
lower-income households 
and proposes pillars for 
policy development, 
including active land 
policy and public-private 
partnerships. 

Tallinna 
Strateegiakeskus 
(Tallinn Strategic 
Management Office). 

b) 
Developments 
of safeguards 
to limit or 
prevent 
evictions 

Regulation on energy 
efficiency requirements 
for buildings, effective 
from 01 June 2025, 
available at: 
https://kliimaministeeri
um.ee/uudised/1-
juunil-uuenevad-
hoonete-

This regulation, 
transposing the EU's 
Energy Performance of 
Buildings Directive 
(EPBD), introduces 
stricter energy efficiency 
standards for new and 
renovated buildings. 
While aimed at reducing 
energy costs long-term, it 

Kliimaministeerium 
(Ministry of Climate). 

https://www.artun.ee/en/affordable-housing-policy-options-in-tallinn/
https://www.artun.ee/en/affordable-housing-policy-options-in-tallinn/
https://www.artun.ee/en/affordable-housing-policy-options-in-tallinn/
https://www.artun.ee/en/affordable-housing-policy-options-in-tallinn/
https://kliimaministeerium.ee/uudised/1-juunil-uuenevad-hoonete-energiatohususe-nouded
https://kliimaministeerium.ee/uudised/1-juunil-uuenevad-hoonete-energiatohususe-nouded
https://kliimaministeerium.ee/uudised/1-juunil-uuenevad-hoonete-energiatohususe-nouded
https://kliimaministeerium.ee/uudised/1-juunil-uuenevad-hoonete-energiatohususe-nouded
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energiatohususe-
nouded  

necessitates safeguards 
to protect tenants from 
disproportionate rent 
increases or evictions 
following renovations. 

c) Protection 
of vulnerable 
groups and 
intervention 
mechanism 

City of Tallinn 
"Provision of dwelling" 
service, with updated 
housing subsidy for 
2025, available at: 
https://www.tallinn.ee/
en/services/provision-
dwelling  

This municipal service 
provides a two-tiered 
intervention: (i) Rental 
counselling and a one-
time housing subsidy 
(max €900 in 2025) for 
low-income individuals to 
secure housing on the 
private market, and (ii) 
allocation of city-owned 
social housing for those 
with greater needs. The 
"Provision of Dwelling" 
service specifically 
targets low-income 
residents of Tallinn who 
are unable to maintain 
adequate housing due to 
their socio-economic 
situation or disability. This 
includes individuals with 
low but stable incomes, 
such as retirees, those 
receiving work ability 
allowances, and low-wage 
earners. It is important to 
note that the assessment 
for this service is holistic; 
it does not rely solely on 
income levels but also 
takes into account savings 
(deposits), real estate 
assets (ownership of 
other property), and the 
verified existence of a 
housing problem – see: 
https://www.tallinn.ee/e
n/services/provision-
dwelling  

Tallinna linnaosade 
sotsiaalhoolekande 
osakonnad (Social 
Welfare 
Departments of 
Tallinn City Districts). 

 

 

 

https://kliimaministeerium.ee/uudised/1-juunil-uuenevad-hoonete-energiatohususe-nouded
https://kliimaministeerium.ee/uudised/1-juunil-uuenevad-hoonete-energiatohususe-nouded
https://www.tallinn.ee/en/services/provision-dwelling
https://www.tallinn.ee/en/services/provision-dwelling
https://www.tallinn.ee/en/services/provision-dwelling
https://www.tallinn.ee/en/services/provision-dwelling
https://www.tallinn.ee/en/services/provision-dwelling
https://www.tallinn.ee/en/services/provision-dwelling
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3. Number of execution orders and 
actual evictions for private 
households 

Please provide data or estimates for 2025 or published in 2025, and as available for different categories 

(tenants/owners and as outlined in 2b and 2c) and any trends. Please indicate data limitations and justification for 

the choice of source(s) or lack of data  

A significant challenge in assessing the scale of the housing crisis in Estonia is the 

absence of direct, official, and publicly accessible statistics on the number of execution 

orders for eviction or actual evictions carried out for private households. Despite 

requests and desk research involving the Ministry of Justice, the Chamber of Bailiffs and 

Trustees, and Statistics Estonia, no such dedicated data for 2025, or published in 2025, 

could be identified. The annual reports of judicial bodies and enforcement agencies do 

not disaggregate data to a level that would permit the tracking of residential evictions 

(väljatõstmised) as a distinct category. This statistical gap is a significant finding in itself, 

although expected, as it limits the ability of policymakers and civil society to monitor 

housing stability, measure the impact of economic pressures on households, and 

evaluate the effectiveness of prevention measures. While organizations like 

the Estonian Refugee Council and UNHCR partners conduct protection monitoring and 

surveys, their data typically focus on "housing difficulties" (such as the 39% of refugee 

households reporting discrimination) rather than formal eviction counts.  

In the absence of direct data, an analysis of proxy indicators was undertaken to 

understand trends related to housing precarity. Court statistics on debt-related civil 

cases serve as a relevant, albeit indirect, measure of financial distress that often 

precedes eviction proceedings. In 2023, the most recent year for which detailed 

statistics are available, county courts received 6,977 cases concerning loan and credit 

agreements. This was the largest single category of action-by-claim proceedings, 

constituting 39.4% of the total.17 While these cases involve various forms of debt and do 

not all result in the loss of a home, their high volume points to a concerning level of 

financial hardship among the population, which is a key driver of both mortgage defaults 

and rent arrears. The lack of a specific statistical sub-category for rental disputes 

 
17 Estonia, Supreme Court (K. Luha) (2023), ‘Summary of procedural statistics for county, 

administrative and circuit courts in 2023’, available 

at: https://aastaraamat.riigikohus.ee/en/summary-of-procedural-statistics-for-county-

administrative-and-circuit-courts-in-2023/ 

 

https://aastaraamat.riigikohus.ee/en/summary-of-procedural-statistics-for-county-administrative-and-circuit-courts-in-2023/
https://aastaraamat.riigikohus.ee/en/summary-of-procedural-statistics-for-county-administrative-and-circuit-courts-in-2023/
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(üürivaidlused) within publicly available court data further obscures the view of tenant-

landlord conflicts.   

The risk of eviction can be further contextualized by broader economic indicators from 

2024 and 2025, which paint a picture of increasing pressure on households.  

(i) The following aspects are important for the image. The housing market has 

continued to see significant price inflation. The dwelling price index rose by 

6.1% in 2024 compared to the previous year.18 This trend continued into 

2025, with home prices in the second quarter rising by 5.0% year-on-

year.19 Such sustained increases in housing costs outpace income growth for 

many, heightening the risk of housing cost overburden and subsequent 

arrears.  

(ii) The labour market has shown signs of strain. In the first quarter of 2025, 

Estonia recorded its highest number of unemployed people in 12 years, with 

64,200 individuals out of work and an unemployment rate of 

8.6%.20 Although the rate decreased slightly to 7.8% in the second quarter, it 

remains a significant concern. High unemployment is directly correlated with 

an increased inability to meet housing payments.  

(iii) While the economy began a slow recovery in 2025 after a prolonged 

downturn, households continue to face challenges.21 Inflation remains 

elevated, and the economic outlook is subject to significant uncertainty, 

which may temper income growth and job security.  

 

 
18 Statistics Estonia (Statistikaamet) (2025), ‘The dwelling price index rose by 6,1% in 2024’, 21 

March 2025, available at: https://stat.ee/en/news/dwelling-price-index-rose-61-2024  

19 Estonian National News Service (Rahvusringhääling) (2025), ‘Estonian home prices up 5% on 

year’, 23 September 2025, available at: https://news.err.ee/1609808850/estonian-home-

prices-up-5-on-year 

20 Statistics Estonia (Statistikaamet) (2025), ‘The number of unemployed persons is at the 

highest level of the last 12 years’, 15 May 2025, available 

at: https://stat.ee/en/news/number-unemployed-persons-highest-level-last-12-years 

21 International Monetary Fund (IMF) (2025), ‘Mission Concluding Statement regarding 

Estonia’, 15 May 2025, available 

at: https://www.imf.org/en/News/Articles/2025/05/19/CS-Estonia-2025 

 

https://stat.ee/en/news/dwelling-price-index-rose-61-2024
https://news.err.ee/1609808850/estonian-home-prices-up-5-on-year
https://news.err.ee/1609808850/estonian-home-prices-up-5-on-year
https://stat.ee/en/news/number-unemployed-persons-highest-level-last-12-years
https://www.imf.org/en/News/Articles/2025/05/19/CS-Estonia-2025
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Annex – Promising practice 

Promising practice  

Title (original language)  Eluruumi tagamise teenus 

Title (EN)  Provision of dwelling service 

Organisation (original 
language) 

Tallinna Sotsiaal- ja Tervishoiuamet; Tallinna linnaosade valitsuste 
sotsiaalhoolekande osakonnad 

Organisation (EN)  
Tallinn Social Welfare and Health Care Department; Social 
Welfare Departments of Tallinn City District Governments 

Government / Civil 
society  

Government (Municipal) 

Funding body City of Tallinn 

Reference (incl. URL, 
where available)  

Tallinn City website, 'Provision of 
dwelling': https://www.tallinn.ee/en/provision-dwelling  

Indicate the start date of 
the promising practice 
and the finishing date if it 
has ceased to exist 

This is an ongoing service. The amount of the housing subsidy was 
updated for 2025, with the maximum set at 900 million euro. 

Type of initiative  
Social service delivery, homelessness prevention, housing 
provision. 

Main target group 

Low-income residents of Tallinn who are unable to provide or 
maintain adequate housing for themselves or their family due to 
their socio-economic situation or disability. This includes 
individuals with low but stable incomes, such as those receiving 
low wages, pensions, or work ability allowances. Tallinn Social 
Welfare and Health Care Department indicate that as of January 
1, 2025, the city managed a total of 4,595 residential lease 
agreements, comprising 3,531 municipal units and 1,064 social 
units. In 2024 alone, the city issued 2,129 administrative orders 
regarding these leases, with a 97.4% renewal rate. Additionally, 
between June 2022 and April 2025, approximately 6,820 
households in Tallinn (representing 62% of the national total) 
received one-time rental compensation to help them transition to 
or remain in private accommodation. 

Indicate level of 
implementation: 
Local/Regional/National  

Local (City of Tallinn) 

Brief description (max. 
1000 chars)  

A two-tiered municipal service to address housing needs. Tier 1 
(prevention-focused) offers rental counselling and a one-time 
housing subsidy (up to 900 million euro in 2025) to help low-
income households secure housing on the private rental market. 

https://www.tallinn.ee/en/provision-dwelling
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This covers initial costs like the first month's rent, deposit, and 
broker's fees. Tier 2 (intervention-focused) provides city-owned 
social housing for a period of up to three years to individuals and 
families whose needs cannot be met by the first tier. The need for 
the service is determined through a comprehensive assessment 
by the local district's social welfare department, considering 
income, savings, and property.  

Highlight any element of 
the actions that is 
transferable (max. 500 
chars)  

The two-tiered model is likely to be transferable. It combines a 
flexible, prevention-oriented financial intervention (subsidy) to 
leverage the private market with a more traditional safety net 
(social housing). This allows for a tailored response based on the 
beneficiary's level of need and can be adapted by other 
municipalities with varying levels of social housing stock. 

Give reasons why you 
consider the practice as 
sustainable (as opposed 
to ‘one off activities’) 

It is an established, institutionalized service integrated into the 
statutory social welfare system of the City of Tallinn; thus, it is not 
a temporary project. It is funded through the municipal budget 
and administered by permanent staff in district social welfare 
departments across the city. The three-year limit on social 
housing allocations also implies a system designed for continuous 
turnover and support for new beneficiaries, ensuring its long-
term operational nature 

Give reasons why you 
consider the practice as 
having concrete 
measurable impact  

The practice has direct, measurable outcomes. In particular: the 
number of households who avoid homelessness by securing a 
private rental with the subsidy, and the number of families 
and/or individuals housed in municipal dwellings. The subsidy 
amount is a concrete figure designed to overcome the initial 
financial barriers to renting (deposit, first month's rent), directly 
addressing a primary cause of housing exclusion for low-income 
groups. 

Give reasons why you 
consider the practice as 
transferable to other 
settings and/or Member 
States?  

The model's flexibility makes it transferable. Municipalities in the 
EU Member States with a large private rental market but limited 
social housing could adopt the subsidy/counselling component. 
From the other side, hose with more public housing stock could 
integrate the subsidy as a tool to manage waiting lists or as a 
rapid re-housing mechanism. The needs-assessment process is a 
standard social work practice, making the model easy to integrate 
into existing administrative structures. 

Explain, if applicable, how 
the practice involves 
beneficiaries and 
stakeholders in the 
design, planning, 
evaluation, review 
assessment and 
implementation of the 
practice 

The implementation is inherently participatory at the individual 
level. The service is initiated by the applicant, and the core of the 
process is a comprehensive needs assessment conducted in 
dialogue between the social worker and the beneficiary. This 
determines the most appropriate form of support (subsidy or 
social housing). The counselling component empowers the 
beneficiary to navigate the private rental markets themselves, 
promoting their individual wishes and independent skills.  

 


