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Preface
This year marks 25 years since Sweden ratified the Council of 
Europe’s Minority Conventions. Jews, Roma, Sami, Swedish Finns and 
Tornedalians were recognised as national minorities, and Yiddish, Romani 
Chib, Sami, Finnish and Meänkieli as national minority languages.

Throughout history, the five minorities have been subjected to various 
forms of discrimination and abuse. Both the Government and society at 
large have contributed to the suppression of the languages, traditions, 
religions and cultural heritage of national minorities. The recognition of 
national minorities 25 years ago thus marked a clear and important shift 
in the Swedish Government’s approach to minority policy. However, the 
living conditions of national minorities are still shaped by the effects of 
historical violations and abuses and by discrimination that continues in 
the present day.

The mandate of the Swedish Equality Ombudsman (DO) is to combat 
discrimination and shed light on how discrimination restricts the  
ability of individuals to access human rights. The work the DO  
carries out to combat discrimination against national minorities  
aims to ensure access to equal rights and opportunities for all and  
to highlight identified shortcomings in Sweden’s compliance with the 
Minority Conventions. This report aims to present the Ombudsman’s 
observations and experiences regarding developments over the  
25 years since the ratification of the Minority Conventions. The DO  
also provides recommendations, including proposals for measures to 
prevent discrimination against national minorities and to ensure that  
their rights are respected under the Minority Conventions.
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The report is based on the DO’s work and expertise in the area of 
discrimination against national minorities, which has been developed over 
many years. I would like to thank all the individuals and representatives of 
national minority organisations who, in various ways, have taken part in 
discussions, dialogues and consultations with the Equality Ombudsman 
over the past 25 years. Your knowledge and experience have been 
indispensable to this work.

The report is now being submitted to the Government. My hope is that 
this work will contribute to positive change and help usher in a future in 
which individuals belonging to national minorities enjoy full and equal 
rights and opportunities.

Solna 22 October 2025.

Lars Arrhenius,
Swedish Equality Ombudsman (DO)
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Summary
It has now been 25 years since Sweden ratified the Council of Europe’s 
Minority Conventions – the Framework Convention for the Protection of 
National Minorities and the European Charter for Regional or Minority 
Languages. With this report, the Swedish Equality Ombudsman (DO) is 
taking the opportunity to draw attention to the current state of 
discrimination against national minorities. 

This report aims to present the DO’s observations and experiences 
regarding developments over the 25 years since the ratification of the 
Minority Conventions. The report also provides recommendations, 
including proposals for measures to prevent discrimination against 
individuals belonging to national minorities and to ensure the national 
minorities access to the rights under the Minority Conventions. 

The report is grounded in the DO’s mission and Sweden’s obligations 
under the Minority Conventions, drawing on experience from the DO’s 
long-term work to combat discrimination against Jews, Roma, Sami, 
Swedish Finns and Tornedalians.

Background
In 2000, Sweden ratified the Council of Europe’s Minority Conventions.  
At the same time, Sweden recognised Jews, Roma, Sami, Swedish Finns 
and Tornedalians as national minorities, and Yiddish, Romani Chib, Sami, 
Finnish and Meänkieli, including variants of these languages, as national 
minority languages. 

The Minority Conventions aim to promote and protect the languages and 
cultures of national minorities and to protect national minorities against 
forced assimilation. The right to non-discrimination is a central tenet of 
the work to implement the conventions. 
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Sweden’s recognition of national minorities also led to a shift in the 
Government’s approach and raised expectations for change, particularly 
among the national minorities themselves. Previous approaches and policy 
measures resulted in persecution and mistreatment and largely 
contributed to forced assimilation and discrimination. 

In parallel with the ratification of the Minority Conventions, the 
Government established a new policy area – minority policy. At the same 
time, laws and strategies were established to promote these rights. The 
resulting laws and minority policies have evolved over the years, including 
through the Swedish Language Act (språklag) of 2009 and the Act on 
National Minorities and Minority Languages (lag om nationella 
minoriteter och minoritetsspråk) of 2010. 

Despite the recognition of national minorities and the progress that 
followed, the Council of Europe’s reviews have identified shortcomings in 
Sweden’s implementation of the rights enshrined in the Minority 
Conventions. An important part of the DO’s work over the years has been 
to shed light on discrimination based on the role as ombudsman and to 
submit its assessments on identified shortcomings in Sweden’s 
implementation of the rights guaranteed under the Minority Conventions.

The DO’s observations and recommendations 
The 25-year anniversary of Sweden’s ratification of the Council of Europe’s 
Minority Conventions calls for renewed efforts to fully recognise the rights 
of National Minorities. Sweden has not fully broken from previous 
approaches and policies, and discrimination against Jews, Roma, Sami, 
Swedish Finns and Tornedalians remains a persistent and pervasive 
problem. The DO can state that despite the progress Sweden has achieved 
through legislation, political initiatives, and various assignments to 
government authorities, significant shortcomings remain in Sweden’s 
compliance with the Minority Conventions.
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The right to non-discrimination 
The right to non-discrimination is a central tenet of the Council of 
Europe’s Minority Conventions and is essential to the full realisation  
of the rights of national minorities. Living up to the principle of non-
discrimination therefore requires Sweden to both ensure effective 
protection against discrimination and take measures that enable  
National Minorities to fully access these rights. 

The scope of the Swedish Discrimination Act (diskrimineringslagen) is 
relatively broad, but it is not comprehensive. Today, protection against 
discrimination does not necessarily cover all forms of discrimination that 
individuals may encounter in different parts of society. 

Providing individuals subjected to discrimination with access to justice 
and effective legal remedies is a crucial part of ensuring that Sweden 
fulfils its international commitments regarding the protection against 
discrimination. In order to ensure that more people who have been 
subjected to discrimination are able to seek redress, and that discrimination 
legislation has a broader impact across society, societal actors beyond the 
DO also need to be involved. 

There is also a need to review how protection against discrimination based 
on ethnic origin, and discrimination related to religion or other beliefs, 
can be strengthened, alongside other legislation combatting various 
racially motivated offences. 

The Government should therefore

• expand the scope of the Swedish Discrimination Act to include 
comprehensive protection against discrimination in public services 

• investigate the possibility of introducing language as an independent 
ground for discrimination in the Swedish Discrimination Act
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• establish a litigation fund to which individuals or organisations 
engaged in anti-discrimination work can apply for funding to cover 
legal costs in discrimination proceedings 

• review the rules on legal costs in discrimination proceedings, as the 
current rules often result in the risk of excessive costs for individual 
litigants and the organisations representing them 

• increase the resources and opportunities available to national 
minority organisations and anti-discrimination agencies to pursue 
discrimination cases in the courts 

• conduct a review/follow-up of all safeguards against discrimination 
and racially motivated offences, with the aim of evaluating the 
effectiveness of these safeguards and identifying any shortcomings in 
legislation or implementation.

Prohibitions against discrimination are important for ensuring individuals 
who have been subjected to discrimination can seek redress, but also for 
their preventive effect. The Swedish Discrimination Act is also important 
for ensuring access to equal rights and opportunities. However, the Act 
needs to be complemented with measures that help create the conditions 
necessary for individuals belonging to national minorities to preserve and 
develop their culture and preserve the essential elements of their identity 
– namely their religion, language, traditions and cultural heritage. There is 
therefore a need to strengthen the ability of national minorities to access 
the rights afforded to them under the Minority Conventions through more 
explicit national regulations.

The Government should therefore 

• consider the need for additional legislation or regulations to promote 
the ability of individuals to access the rights afforded to them under 
the Minority Conventions. 
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Legislation on the rights of national minorities 
Legislation on the rights of national minorities has been gradually 
strengthened over the past 25 years. Despite this, government 
investigations and Council of Europe reviews show that national 
minorities remain in a vulnerable position in society, and that individuals 
are often unable to fully access their rights under the Minority 
Conventions. 

In order to ensure that individuals belonging to national minorities are 
free to access the rights guaranteed under the Minority Conventions, and 
to create conditions for change that increase their ability to access these 
rights, effective legislation is needed. For legislation to be effective, it must 
be unambiguous, enforceable and include mechanisms to monitor and 
evaluate compliance.

The Government should therefore 

• clarify the provisions in the legislation concerning national minorities 
based on the wording of the Minority Conventions and ensure that 
individuals are able to access these rights 

• establish or designate one or more authorities with supervisory 
responsibility over legislation regulating the rights of national minorities. 

Five different national minorities 
Sweden has primarily set out to implement the Minority Conventions 
through a series of general measures, designed for and directed at all five 
national minorities and minority languages. However, the national 
minorities are not a homogeneous group; there are significant variations 
even within each national minority in terms of history, culture and 
language. However, these differences do not imply that measures need to be 
designed separately based on the specific needs of each minority. Instead, 
measures should be based on obstacles in society that limit access to equal 
rights and equal opportunities. 
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The Government should therefore 

• develop a long-term strategy to preserve and promote the national 
minority languages, which should be based on the circumstances of 
the speakers and the individual languages 

• initiate systematic work to remove obstacles preventing Roma from 
enjoying equal rights and opportunities, and consider the need for 
temporary special measures 

• implement the necessary legislative changes to ensure that all national 
minorities and minority languages are covered by the provisions that 
are currently linked to Sweden’s administrative areas system. 

Conditions for influence and participation 
The opportunities for national minorities to exert influence and 
participate are a central issue that must be addressed to ensure their 
ability to access the rights enshrined in the Minority Conventions. 

Despite the fact that government agencies have an obligation to consult 
with national minorities under the Swedish Act on National Minorities 
and Minority Languages, there are still significant shortcomings regarding 
the ability of national minorities to exert influence and participate in 
issues that affect them. It can therefore be concluded that the provisions 
on consultation in the Swedish Act on National Minorities and Minority 
Languages have not had the intended effect. It is questionable whether the 
model intended to facilitate influence and consultation, as outlined in the 
Swedish Act on National Minorities and Minority Languages, is a viable 
and appropriate solution for ensuring compliance with the Minority 
Conventions. 

Another aspect affecting national minorities’ opportunities for influence 
and participation is the extent to which the groups’ unique institutional 
conditions allow them to participate in decisions on issues that concern 
them in as equitable manner as possible. In this context, national 
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minorities’ access to information and opportunities to participate in 
debate on relevant issues, including through national minority media, are 
also important. 

The Government should therefore 

• investigate how the Swedish consultation model can be improved 
to increase national minorities’ opportunities for influence and 
participation at all levels of society 

• review the Act (2022:66) on Consultation on Matters Concerning the 
Sami People (lag om konsultation i frågor som rör det samiska folket) 
to ensure that it better aligns with the promotion of indigenous rights. 

Impact of historical abuses 
The living conditions of Jews, Roma, Sami, Swedish Finns and 
Tornedalians are affected not only by present-day discrimination, but also 
by the historic policies and attitudes of the state and majority society, as 
well as the lingering impact of past abuses and mistreatment on current 
experiences of discrimination. 

Over the past 30 years, a number of government investigations have been 
commissioned to shed light on the historical abuses suffered by the 
national minorities, particularly during the 20th century. However, 
Sweden has not yet fully broken with previous approaches and policies, 
and in several areas of society there is a lack of recognition of, and redress 
for, historical abuses. 

The DO wishes to emphasise that the Government’s recent efforts, such as 
the Dark Unknown History – White Paper on Abuses and Rights 
Violations Against Roma in the 20th Century (Vitbok om övergrepp och 
kränkningar av romer under 1900-talet), the Truth and Reconciliation 
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Commission for Tornedalians, Kvens and Lantalaiset and the Truth 
Commission for the Sami people, have played an important role in raising 
awareness of various historical events and abuses. The knowledge gained 
can be used as the basis for a state apology for historic policies, and thus 
serve as a starting point for, and contribute to, efforts towards reconciliation 
and mutual trust between the national minorities and the Swedish 
Government. However, to date, few measures have been implemented to 
address the effect of historical discrimination against national minorities 
on current conditions, and to ensure that Jews, Roma, Sami, Swedish 
Finns and Tornedalians can enjoy equal rights and opportunities. 

In order to prevent historical abuses from recurring, measures are needed 
to acknowledge and address their lasting effects. 

The Government should therefore 

• investigate the legal implications of historical abuses for individuals,  
in order to help individuals to receive redress today 

• gather and disseminate further historical knowledge, including 
knowledge about the link between historical discrimination and 
present-day discrimination. This could involve targeted research 
funding or creating institutions/museums that can be responsible for 
the documentation and dissemination of knowledge, and should be 
done in a way that gives minorities influence over, and ownership of, 
their own history

• take compensatory measures based on historical knowledge, thereby 
ensuring that national minorities are able to enjoy equal rights and 
opportunities. This could involve various compensatory measures 
addressing historical assimilation policies, which had a profound 
impact on national minority languages and their speakers. 
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Minority policies instead of indigenous policies 
Sweden recognized Sami as an indigenous people in 1977. The special 
status of Sami was also enshrined through an amendment to the 
Instrument of Government in 2011, which stated that “the opportunities of 
the Sami people, and ethnic, linguistic and religious minorities to preserve 
and develop a cultural and social life of their own shall be promoted.” 

Over the past forty years, approximately thirty government investigations 
have been carried out on Sami and Sami rights, as well as a number of 
other investigations concerning Sami. Despite this, few meaningful 
measures have been taken to ensure the ability of Sami to access their 
rights. It is therefore difficult to ignore the impression that the Swedish 
Government has deferred the “Sami issue”, leaving it to the courts and 
local communities to resolve the problems created by the Government’s 
lack of political will. Even in areas where case law has been developed 
through decisions of the Swedish courts, the Government has not adapted 
its policy and legislation accordingly. The Government has thus transferred 
its responsibility to landowners, municipalities, schools and Sami to 
resolve the problems and conflicts arising from Sami policy. As a result, 
Sami are currently even more vulnerable to discrimination. This situation 
not only affects the prevalence of discrimination, but also the exposure of 
Sami to online hate speech and other racially motivated offences. 

On paper, Sami residing in Sweden are recognised as an indigenous 
people. Despite the existence of a Sami policy, it is clear that with the 
introduction of minority policy, Sami have primarily come to be regarded 
as a national minority, with rights to the protection of language and 
culture. Sami policy has not been significantly adapted to respond to the 
fact that, internationally, indigenous peoples are now recognised as 
distinct peoples with certain rights, including the right to self-
determination and rights to land and natural resources. Furthermore, 
policy has not been significantly changed in response to legal 
developments in the Swedish courts regarding the recognition of Sami 
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rights. The DO has long emphasised that Sweden must ensure the rights of 
Sami as an indigenous people, and that in addition to minority policy, an 
indigenous peoples policy is needed.

The Government should therefore 

• ratify International Labour Organization Convention No. 169 
concerning Indigenous and Tribal Peoples in Independent Countries 

• establish legislation and an indigenous peoples policy that, based on 
International Labour Organization Convention No. 169 concerning 
Indigenous and Tribal Peoples in Independent Countries and the 
United Nation Declaration on the Rights of Indigenous Peoples, 
ensures the rights of the Sami as an indigenous people.
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Introduction
In 2000, Sweden ratified the Council of Europe’s Framework Convention 
for the Protection of National Minorities and the European Charter for 
Regional or Minority Languages.1 At the same time, Sweden recognised 
Jews, Roma, Sami, Swedish Finns and Tornedalians as national 
minorities, and Yiddish, Romani Chib, Sami, Finnish and Meänkieli, 
including variants of these languages, as national minority languages.2 In 
connection with the ratification of these laws, the government established 
a new policy area – minority policy.3 Recognising the rights of national 
minorities is part of Sweden’s obligations to uphold human rights.

The mandate of the Swedish Equality Ombudsman (DO) is to combat 
discrimination and otherwise promote equal rights and opportunities. 
Based on its mandate, the authority has monitored the situation of 
national minorities and how Sweden fulfils its obligations under 
international law arising from the ratification of the Minority Conventions. 
DO has also repeatedly called attention to issues relating to discrimination 
against Jews, Roma, Sami, Swedish Finns and Tornedalians and 
shortcomings in individuals access equal rights and opportunities.4

It has been 25 years since Sweden ratified the Framework Convention and 
the Language Charter. Sweden’s recognition of the rights of national 

1 Hereinafter referred to as the Framework Convention and the Language Charter, 
respectively, or if both are referred to as the Minority Conventions. 

2 Committee on the Constitution Report 1999/2000:KU6 (2000) and the Riksdag 
(2000).

3 Government Bill 1999/2000:1 (2000), p. 163.
4 See, e.g., Dagens Nyheter (2013a), Dagens Nyheter (2013b), DO (2009), DO 

(2010a), DO (2010b), DO (2011), DO (2012d), DO (2012e), DO (2013d), DO (2014d), 
DO (2014f), DO (2016a), DO (2016c), DO (2017c), DO (2017d), DO (2017e), DO 
(2017f), DO (2018a), DO (2018b), DO (2019a), DO (2019b), DO (2019c), DO (2019d), 
DO (2020c), DO (2021b), DO (2021c), DO (2022b), DO (2023b), DO (2024a), DO 
(2024b), DO (2024c), DO (2024j), DO (2024k) and DO (2025a).
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minorities raised expectations for change, particularly among the 
minorities themselves. Previous approaches and policy measures 
regarding minority issues resulted in persecution and mistreatment and 
largely contributed to the forced assimilation and discrimination of Jews, 
Roma, Sami, Swedish Finns and Tornedalians. The minority policy of the 
past 25 years has certainly marked a shift in the Swedish government’s 
approach, but the living conditions of national minorities are still shaped 
by the effects of historical mistreatment and by the discrimination 
individuals continue to face today.5

Purpose and scope
This report aims to present the DO’s observations and experiences 
regarding developments over the 25 years since the ratification of the 
Minority Conventions. The report also aims to provide recommendations, 
including proposals for measures to prevent discrimination against 
individuals belonging to national minorities and to ensure that their rights 
are respected under the Minority Conventions. The report is based on the 
DO’s mission and Sweden’s obligations under the Minority Conventions. 
The report thus takes as its starting point the rights of national minorities 
and the discriminatory obstacles and barriers that the Equality Ombudsman 
has identified in the years since the adoption of the Minority Conventions, 
which prevent individuals from accessing equal rights and opportunities.

It is therefore not a follow-up of minority policy, nor a systematic review of 
measures taken over the years. There are areas of rights not covered in the 
report. It should not be considered comprehensive, nor does it provide an 
account of the situation of each national minority. 

5 Compare with Swedish Government Official Report (hereafter SOU, Swedish 
Statens offentliga utredningar) SOU 2023:68 (2023); Ministry Publication Series 
(hereafter Ds) 2014:8 (2014); Swedish Government (2021); and SOU 2024:3 (2024).
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With this report, the DO aims to highlight that 25 years have passed  
since Sweden ratified the Minority Conventions and to summarize  
the authority’s observations over the years. The report also provides 
recommendations for the future.

Source material and outline
The report is based on the work of the DO and the Ombudsman against 
Ethnic Discrimination, predecessor to the Equality Ombudsman,6 which 
aim to combat discrimination against individuals belonging to national 
minorities and to ensure that Jews, Roma, Sami, Swedish Finns and 
Tornedalians residing in Sweden have access to equal rights and 
opportunities. The source material for the report primarily consists of 
complaints of discrimination submitted to the DO, the DO’s reports, 
referral responses and letters, the authority’s reporting to the United 
Nations (UN) and the Council of Europe, and knowledge gained from the 
DO’s dialogue with representatives of civil society. In addition, research, 
government decisions, government investigations, government bills, 
legislation and the Council of Europe’s reports reviewing Sweden’s 
compliance with the Minority Conventions also constitute important 
sources. The observations in this report are based on a review and 
compilation of these sources.

6 The Ombudsman against Ethnic Discrimination was a government agency from 
1986 to 2008, with a mandate to combat discrimination based on ethnic origin, 
religion, or other beliefs. The authority’s mandate was transferred to the DO on  
1 January 2009.



25

The report consists of three chapters. After the introductory chapter,  
a background chapter provides a general description of the Minority 
Conventions and historical developments in Sweden’s minority policy,  
as well as a summary of the DO’s work to combat discrimination against 
Jews, Roma, Sami, Swedish Finns and Tornedalians. This is followed by 
the main chapter, Rights of National Minorities in Sweden – observations 
and recommendations.

The main chapter presents observations based on six thematic sections:

• The right to non-discrimination

• Legislation on the rights of national minorities

• Five different national minorities

• Conditions for influence and participation

• Impact of historical abuses

• Minority policies instead of indigenous policies.

Each section concludes with a recommendation.
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Background
The work to combat discrimination against individuals belonging to 
national minorities and to ensure Jews, Roma, Sami, Swedish Finns and 
Tornedalians access to equal rights and opportunities is an integral part  
of the DO’s mandate and role and has been for the past 25 years. Over the 
years, the DO has observed the situation of national minorities and how 
Sweden fulfils its obligations under international law arising from the 
ratification of the Minority Conventions. To provide context for the 
observations and recommendations that follow, a brief overview is given of 
the Council of Europe’s Minority Conventions, the historical development 
of minority policy in Sweden, and the DO’s mandate and work.

The Council of Europe’s Minority Conventions
The Framework Convention and the Language Charter have been 
developed within the Council of Europe. The conventions were adopted  
in 1995 and 1992, respectively, and both entered into force in 1998. The 
conventions were introduced in response to the recognition that Europe  
is home to numerous longstanding regional minorities, each with its own 
language and culture.7 The conventions aim to provide cultural and 
linguistic protection for national minorities and minority languages in  
the countries that have ratified them. The conventions stipulate that the 
signatory states shall promote the status of national minority languages 
and cultures and protect national minorities against forced assimilation.8

Under the auspices of the two Minority Conventions, the Council of Europe 
monitors Sweden’s compliance with its commitments under international 

7	 Government Bill 1998/99:143 (1999), p. 9.
8 Government Bill 1998/99:143 (1999), p. 11ff. See also, Framework Convention for 

the Protection of National Minorities, Article 5.
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law. States that have ratified the Framework Convention and the Language 
Charter must submit reports every five years on conditions in their 
country, describing legal and other measures they have implemented to 
ensure compliance with the Conventions.9 The reports are reviewed by an 
advisory committee (for the Framework Convention) and an expert 
committee (for the Language Charter). These committees also make visits 
to the signatory countries to engage in dialogue with the government and 
its authorities, as well as with representatives of the national minorities. 
The committees then compile their observations in a report, and the 
individual governments have the opportunity to comment. The Council of 
Europe’s Committee of Ministers subsequently adopts a resolution 
containing recommendations for the signatory countries, including 
Sweden. Since 2000, Sweden has been reviewed five times by the Council 
of Europe’s Advisory Committee and eight times by the Council of 
Europe’s Committee of Experts.10

The Framework Convention
The Framework Convention consists of five parts. The first part of the 
Framework Convention (Articles 1–3) establishes fundamental principles 
for the content and application of the Convention. It states the following: 

• The protection of national minorities forms an integral part of the 
international protection of human rights. 

• Every person belonging to a national minority shall have the right 
freely to choose to be treated or not to be treated as such.

• The rights flowing from the principles enshrined in the Convention 
may be exercised individually as well as in community with others. 

9 Council of Europe (2025b) and Council of Europe (2025c).
10 Council of Europe (2025d) and Council of Europe (2025a).
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The second part of the Framework Convention (Articles 4–19) contains 
more concrete rights relating to the protection of national minorities. 
Particular emphasis is placed on the right to non-discrimination and that 
all discrimination based on belonging to a national minority shall be 
prohibited. Signatory states shall also 

…take appropriate measures to protect persons who may be subject 
to threats or acts of discrimination, hostility or violence as a result  
of their ethnic, cultural, linguistic or religious identity.11

It is further emphasised that signatory states shall take appropriate measures 
to promote full and effective equality between persons belonging to a national 
minority and those belonging to the majority in all areas of economic, social, 
political and cultural life. The measures must take due account of the specific 
conditions of persons belonging to national minorities.12

According to the convention, signatory states must also promote the 
conditions necessary for persons belonging to national minorities to 
maintain and develop their culture.  Individuals shall be protected against 
policies or practices aimed at assimilation against their will. 

Linguistic rights are a central component of the Framework Convention. 
Among other things, it stipulates that individuals have the right to use 
their national minority language, in private and in public, and that 
individuals, under certain conditions, shall be given the opportunity to use 
the minority language in relations between those persons and the 
administrative authorities. Every person belonging to a national minority 
has the right to learn his or her minority language, and signatory states 
have an obligation to provide teaching in the minority language or 
opportunities for receiving instruction in this language. Furthermore, 
those belonging to a national minority shall have the right to establish and 

11 Framework Convention for the Protection of National Minorities, Article 6.2.
12 Framework Convention for the Protection of National Minorities, Article 4.2.
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operate their own educational institutions within the framework of the 
education system. Signatory states shall also take measures to foster 
knowledge of the national minorities in the country. 

Part Three of the Framework Convention (Articles 20–23) contains 
provisions on interpretation and application. Among other things, it states 
that nothing in the Convention shall be interpreted as implying any right 
to engage in any activity or perform any act contrary to the fundamental 
principles of international law, and that the rights in the Convention shall 
be interpreted so that they are consistent with the corresponding principles 
in the European Convention.

The fourth and fifth parts of the Framework Convention (Articles 24–32) 
establish procedures for the signing and entry into force of the Convention, 
as well as procedures for monitoring compliance with the Convention by 
signatory states.

The Language Charter
The Language Charter also consists of five parts. The first part (Articles 
1–6) defines key concepts. National minority languages are divided into:

• regional or minority languages with a strong territorial connection 

• non-territorial languages, where a connection to a specific area within 
a state cannot be established. 

The Charter does not define which specific languages in different states 
should be considered minority languages. This is left to the respective 
signatory states to determine.13

13 Sweden has classified Sami, Finnish, and Meänkieli as regional or minority 
languages, whereas Romani, Chib, and Yiddish are considered non-territorial 
languages. 
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The second part of the Charter consists only of Article 7, which lists a 
series of goals and principles that signatory states undertake to follow 
upon ratification. Among other things, the states commit to:

…eliminate, if they have not yet done so, any unjustified 
distinction, exclusion, restriction or preference relating  
to the use of a regional or minority language and intended to 
discourage or endanger the maintenance or development of it.

The third part of the Language Charter consists of Articles 8–14. States 
that ratify the Charter can choose which of these articles they wish to 
accede to. Sweden has chosen to accede to articles relating to the right to 
education in the national minority language in pre-school, primary school, 
upper secondary school, in vocational training and in universities and 
university colleges. Sweden has also adopted articles that relate to the 
right to use national minority languages within the judiciary and in 
contact with administrative authorities and social services, as well as 
articles that address the right to support for languages within the mass 
media, cultural activities and cultural institutions.14

14 For Sami, Finnish and Meänkieli, the scope of Sweden’s commitments according 
to Part III of the Language Charter is as follows:

Article 8, paragraph 1(a)(iii), (b)(iv), (c)(iv), (d)(iv), (e)(iii), (f)(iii), g, h, i; and 
paragraph 2.

Article 9, paragraph 1(a)(ii), (a)(iii), (a)(iv), (b)(ii), (b)(iii), (c)(ii), (c)(iii), d; paragraph 2; 
paragraph 3.

Article 10, paragraph 1(a)(iii), (a)(v), c; paragraph 2(b), c, d, g; paragraph 4(a); 
paragraph 5.

Article 11, paragraph 1(a)(iii), (c)(i) (only for Finnish), d, (e)(i), (f)(ii); paragraph 2.

Article 12, paragraph 1(a), b, c (for Finnish and Sami), d, e (for Sami), f, g, h (for 
Finnish and Sami); paragraph 2.

Article 13, paragraph 1(a).

Article 14(a), b. 

This means that a total of 45 paragraphs or sub-paragraphs in Part III of the 
Language Charter apply to Sami and Finnish, and 42 paragraphs or sub-
paragraphs apply to Meänkieli. See Council of Europe (2025e).
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The fourth and fifth parts of the Language Charter (Articles 15–23) 
establish procedures for the signing and entry into force of the Convention, 
as well as procedures for monitoring compliance with the Convention by 
signatory States. 

National minorities and minority languages in Sweden
Neither the Framework Convention nor the Language Charter defines the 
concept of a national minority; it is left to each signatory state to 
determine which groups are to be recognised as national minorities. 
Sweden’s criteria for which groups should be recognised as national 
minorities in the country were as follows:

• A group with a clear sense of cohesion, who form a group numerically 
smaller than the rest of Sweden’s population. However, the 
determination of a group should not be based solely on its numerical 
size but must also take into account the group’s structure and 
cohesion.

• Religious, linguistic, traditional and/or cultural affiliation. Only one of 
the above characteristics must be present, but the characteristics that 
the group exhibits must in some significant respect distinguish it from 
the majority.

• Self-identification. Both the individual and the group as a whole should 
exhibit a desire and aspiration to maintain their identity.

• Historical or long-standing ties with Sweden.

With regard to ties to Sweden, it was considered not feasible to establish an 
absolute threshold measured in years. However, it was assessed that only 
minority groups whose culture had existed in Sweden prior to the turn of 
the 20th century met the requirement of historical or long-standing ties.15

15  Government Bill 1998/99:143 (1999), p. 31.
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Sweden chose to recognise Jews, Roma, Sami, Swedish Finns and 
Tornedalians as national minorities.

The Convention distinguishes between regional or minority languages, 
which have a strong territorial connection to, for example, a certain region 
of the country (i.e. non-territorial languages), where a connection to a 
specific area within a state cannot be demonstrated. However, the 
Minority Conventions do not specify which minority languages can be 
considered regional or minority languages. However, the Language 
Charter explicitly states that a regional or minority language must have 
been traditionally used in a certain territory within a state by citizens of 
the state, and that it must differ from the official language. In addition,  
the language must be spoken by a sufficient number of individuals.  
If a language does not meet the requirement of historical geographical 
connection, it may still be covered by some of the provisions of the 
Convention as a non-territorial language.16 Sweden chose to recognize 
Finnish, Meänkieli and Sami as regional or minority languages and 
Yiddish and Romani Chib as non-territorial languages.17

The development of a minority policy in Sweden
In 1995 , the Swedish Government appointed a parliamentary committee 
(the Minority Language Committee) to investigate whether and, if so, how 
Sweden should accede to the Language Charter.18 One year later, a 
supplementary directive was adopted, assigning the inquiry with also 
examining whether Sweden should accede to the Framework Convention 
and what measures would be necessary for Sweden to comply with its 

16 European Charter for Regional or Minority Languages, Article 1.
17 Government Bill 1998/99:143 (1999). The government inquiry. Next step? Part 2, 

Proposal for a strengthened minority policy (SOU 2017:88) proposed that Sweden 
should be able to expand its international law commitments under the Language 
Charter. The inquiry found that certain commitments could be increased 
immediately, while others required action from the Swedish Government.

18 Swedish Government (1995).
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provisions.19 In 1998, the Minority Languages Committee submitted its 
proposals in the reports Steps Towards a Minority Policy: The Council of 
Europe’s Convention on Historical Minority Languages and Steps Towards 
a Minority Policy: Council of Europe Convention for the Protection of 
National Minorities.20 In its 1999 government bill, the Swedish Government 
set out proposals for measures that were considered necessary for Sweden 
to be able to ratify the Minority Conventions. This laid the foundation for a 
comprehensive Swedish minority policy.21

A separate policy area
When Sweden ratified the Minority Conventions in 2000, the Government 
established a new policy area – minority policy.22 At the same time,  
a number of laws were enacted regarding the right to use Finnish, Sami 
and Meänkieli in communications with authorities and courts, children’s 
right to attend preschools where all or part of the activities are conducted 
in Finnish, Sami or Meänkieli, and the right to receive all or part of  
elder care services from staff who speak Finnish, Sami or Meänkieli.23  
In addition, Sweden already had a number of other laws and regulations 
that regulated the rights of national minorities, such as the right to mother 
tongue education.24

19 Swedish Government (1996).
20 SOU 1997:192 (1997) and SOU 1997:193 (1997).
21 Government Bill 1998/99:143 (1999).
22 Government Bill 1999/2000:1 (2000), p. 41 ff.
23 The Act (1999:1175) concerning the right to use the Sami language in dealings with 

public authorities and courts and the Act (1999:1176) concerning the right to use 
Finnish and Meänkieli in dealings with public authorities and courts. Changes 
were also made to other legislation, such as Section 4 of the Historic 
Conservation Act (1988:950). 

24 See, e.g., the Compulsory School Ordinance (1994:1194) and the Historic 
Conservation Act (1988:950).
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In 2000, seven municipalities were also designated as administrative areas 
for Finnish, Meänkieli and Sami.25 These administrative areas include 
municipalities or regions where speakers of these languages have certain 
statutory linguistic rights.26 The administrative areas have gradually been 
expanded and currently consist of 85 municipalities and 15 regions.27

Minority policy and legislation concerning national minorities have 
evolved and been clarified over the years. Since Sweden ratified the 
Minority Conventions 25 years ago, a number of government investigations 
have been carried out on minority policy.28 A strong contributing factor to 
the developments over the years, alongside the demands of national 
minorities, has been the Council of Europe’s monitoring of Sweden’s 
compliance with the Minority Conventions and its recommendations 
based on these observations.29 Some of the proposals put forward by 
government investigations have been implemented and have played a 
particularly important role in the development of minority policy.30 Below 
is a brief description of some of these proposals and of developments in 
Sweden since ratification. 

25 The Act (1999:1175) concerning the right to use the Sami language in dealings with 
public authorities and courts and the Act (1999:1176) concerning the right to use 
Finnish and Meänkieli in dealings with public authorities and courts.

26 Sections 6 and 7 of the Act (2009:724) on National Minorities and Minority Languages. 
27 County Administrative Board of Stockholm (2025). Since 1 January 2025, a total of 

85 municipalities and 15 regions have been included in the administrative areas for 
Finnish, Meänkieli, and Sami. A total of 66 municipalities are administrative areas 
for Finnish, 9 for Meänkieli, and 27 for Sami.

28 Compare with SOU 2005:40 (2005), SOU 2006:19 (2006), SOU 2008:26 (2008), 
SOU 2010:55 (2010), SOU 2012:58 (2012), SOU 2016:44 (2016), SOU 2017:60 (2017), 
SOU 2017:88 (2017), SOU 2017:91 (2017), SOU 2020:27 (2020), SOU 2023:68 (2023) 
and SOU 2024:3 (2024).

29 Council of Europe (2003a), Council of Europe (2003b), Council of Europe (2006), 
Council of Europe (2008), Council of Europe (2009), Council of Europe (2011), 
Council of Europe (2013), Council of Europe (2015), Council of Europe (2017), 
Council of Europe (2018), Council of Europe (2020) and Council of Europe 
(2023b), Council of Europe (2024b).

30 See, for example, SOU 2005:40 (2005), SOU 2006:19 (2006), SOU 2017:60 (2017) 
and SOU 2017:88 (2017).
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The Swedish Language Act and the Swedish Act on  
National Minorities and Minority Languages
The Swedish Language Act, which entered into force in 2009, assigned a 
special responsibility to the public sector to protect and promote national 
minority languages.31 In the same year, the Government presented 
proposals for a reformed minority policy, including a minority policy 
strategy. The strategy aimed to clarify minority policy and to create legal 
certainty regarding the rights of national minorities. The strategy included 
the adoption of a comprehensive law, the Swedish Act on National 
Minorities and Minority Languages.32

The strategy was adopted by the Riksdag (the Swedish Parliament) in 2009, 
which established three sub-areas for minority policy:

• discrimination and vulnerability

• influence and participation

• language and cultural identity. 33

In the strategy, the Government stated that the then-new Discrimination 
Act provided favourable conditions for the DO to carry out its work to 
ensure equal rights and opportunities for national minorities, and that the 
DO’s efforts to promote the rights of national minorities should continue.34

The Act on National Minorities and Minority Languages entered into  
force in 2010. It consolidated previous legislation and codified the rights  
of national minorities, including rights to influence and consultation.  
The Act also allowed municipalities wishing to be included in the 
administrative area for Finnish, Meänkieli or Sami to apply for this. In 
addition, the Act established mechanisms to follow-up how authorities 

31 Section 8, the Swedish Language Act (2009:600).
32 Government Bill 2008/09:158 (2009), p. 30. 
33 Government Bill 2008/09:158 (2009).
34 Government Bill 2008/09:158 (2009), p. 39 ff.
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implement the new law. Responsibility for the follow-up was assigned to 
the County Administrative Board of Stockholm and the Sami Parliament.35

Over the years, legislation concerning the rights of national minorities has 
been continuously revised. Among other things, the provisions on mother 
tongue education have been changed to make it easier for students to 
access these options. For example, the requirement that a student must 
have basic knowledge of the language and that the language must be the 
primary language used in everyday communication has been removed. For 
students belonging to national minorities, the requirement that there must 
be at least five students for a student to have the right to mother tongue 
education has also been removed.36

In addition, a review of minority policy and of the Act on National 
Minorities and Minority Languages was initiated in 2016.37 The review 
resulted in a revision of the law, where provisions were introduced 
requiring municipalities and county councils to adopt concrete goals and 
guidelines in their minority policy work. The law’s provisions regarding 
the obligation of administrative authorities to provide information, as well 
as the meaning of the provision on consultation, were also clarified. The 
provisions on the right to preschool and elder care in Finnish, Meänkieli 
and Sami were also strengthened. The wording now stipulated that all or a 
significant part of the activities must be conducted in the national 
minority language (previously the wording in the law was “all or parts of 
the activities”).38 The changes entered into force on 1 January 2019.39

35 Act (2009:724) on National Minorities and Minority Languages. As of 1 January 
2026, the activities within minority policy for which the County Administrative 
Board of Stockholm is responsible will be transferred to the Swedish Agency for 
Youth and Civil Society (MUCF), see Swedish Government (2025a) and Swedish 
Government (2025b)

36 SFS 2008:97 (2008) and SFS 2014:458 (2014).
37 Swedish Government (2016).
38 Compare this with the formulation in the Language Charter, which uses the term 

“substantial part” in Article 8(1)(a)(iii).
39 Government Bill 2017/18:199 (2018).
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The Roma Strategy 
In 2011, the European Commission presented an EU framework for  
Roma integration strategies at the national level. Member States were 
invited to develop national Roma integration strategies to improve the 
situation of Roma.40 In 2012, the Swedish Government presented the 
document Swedish Coordinated and Long-Term Strategy for Roma 
Inclusion 2012-2032 (the Roma strategy).41 The goal of the strategy is that 
“a Roma person aged 20 should have the same opportunities in life as a 
non-Roma person by 2032. The rights of Roma who are then twenty 
should be safeguarded within regular structures and areas of activity to 
the same extent as are the rights for twenty-year-olds in the rest of the 
population.”42 In 2014, the Government also presented The Dark Unknown 
History – White Paper on Abuses and Rights Violations Against Roma in 
the 20th Century. 43 The Strategy for Roma Inclusion, the report on the 
Rights of the Roma by the Roma Delegation in 2010 and the White Paper 
above all stated that anti-Gypsyism still prevents many Roma from 
participating in society on equal terms. In response, the Government 
established the Commission against Anti-Gypsyism in 2014.44 The 
purpose of the commission was to consolidate efforts in the work to 
combat anti-Gypsyism and to bridge the trust gap between Roma and 
Swedish society in general.45

Truth commissions
The Government commissioned two government investigations, one in 
2020 and one in 2021, with the task of examining violations and abuses

40 European Commission (2011).
41 Government Communication 2011/12:56 (2012).
42 Government Communication 2011/12:56 (2012), p. 10.
43 Ds 2014:8 (2014).
44 SOU 2010:55 (2010), Government Communication 2011/12:56 (2012) and Ds 2014:8 

(2014).
45 Swedish Government (2014a) and SOU 2016:44 (2016). See also DO (2016a).
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against Tornedalians, Kvens, and Lantalaiset, as well as to map and 
examine the policy pursued towards Sami and the consequences for Sami 
people.46 The 2021 inquiry, the Truth Commission for the Sami People, is 
still ongoing and is due to report its work in October 2026. The Truth and 
Reconciliation Commission for Tornedalians, Kvens and Lantalaiset issued 
its final report in 2023. The Commission conducted interviews, performed 
archival research and compiled existing studies to investigate the forced 
assimilation policies pursued by the Swedish Government toward the 
Tornedalians, Kvens and Lantalaiset during the 19th and 20th centuries.47

Action plan for national minority languages
In 2022, the Swedish Government introduced an action plan for the 
preservation and promotion of national minority languages. The action 
plan led to the introduction of several initiatives during 2022–2024 to 
strengthen national minority languages, including assignments handed 
down to various authorities and actors in civil society. For instance, the 
Swedish Institute for Language and Folklore was commissioned to 
establish language centres for Finnish, Meänkieli, Yiddish and Romani 
Chib. The Sami Parliament was tasked with developing and strengthening 
the Sami Language Centre, which was founded in 2010.48

Strategy to strengthen Jewish life in Sweden
In 2025, the Government introduced a strategy to strengthen Jewish life 
and combat anti-Semitism in Sweden. The strategy is intended to create a 
structure for more targeted and coordinated efforts to accelerate the 
development and implementation of national measures.49

46 Swedish Government (2020) and Swedish Government (2021).
47 SOU 2023:68 (2023).
48 Swedish Government (2022). Also compare with the Swedish Institute for Language 

and Folklore (2020), the Sami Parliament (2020), DO (2021b) and DO (2021c).
49 Swedish Government (2025c). 
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The DO’s work to combat discrimination against 
Jews, Roma, Sami, Swedish Finns and Tornedalians
The DO’s mandate is governed by the Act concerning the Equality Ombuds-
man. The authority’s tasks are set out in the Swedish Discrimination Act 
and primarily involve supervising compliance with the Act. The DO’s 
mandate also includes working to ensure that discrimination related to 
gender, transgender identity or expression, ethnicity, religion or other 
belief, disability, sexual orientation or age does not occur in any areas of 
society. The authority shall also work to ensure equal rights and 
opportunities regardless of the grounds for discrimination.50

The work to combat discrimination against individuals belonging to  
national minorities and to ensure Jews, Roma, Sami, Swedish Finns and 
Tornedalians access to equal rights and opportunities is an integral part of 
the agency’s mandate, and has been for the past 25 years. Over the years, the 
DO has engaged in dialogue with national minorities and carried out 
educational initiatives. The aim has been to increase awareness among 
minority groups of the protections available against discrimination and how 
individuals can access their rights. The aim has also been to increase the 
DO’s own knowledge of discrimination. The DO’s work has also involved 
receiving and investigating complaints of discrimination and contributing 
so individuals who have been subjected to discrimination receive redress.

An important part of the authority’s work has also been to shed light on 
discrimination based on its role as ombudsman and to submit its 
assessments on identified shortcomings in Sweden’s implementation of the 
rights guaranteed under the Minority Conventions. For example, the DO 
has expressed criticism regarding the regulations for mother tongue 
education as well as the requirements for preschool activities and elder 
care to be offered in national minority languages. The DO has also

50 Act (2008:568) concerning the Equality Ombudsman.



41

highlighted shortcomings and a lack of opportunities for education in the 
minority languages. Furthermore, the DO has repeatedly criticised 
Sweden’s follow-up of its minority policy, calling, among other things, for a 
clearer focus on a discrimination and rights perspective in both initiatives 
and the follow-up. Over the years, the DO has also emphasised the 
importance of increasing the clarity of Swedish legislation on national 
minorities and of making these rights enforceable for individuals, so that 
Sweden can better comply with the Minority Conventions.51

Work with complaints, settlements and legal cases
The core activity of the DO is to investigate complaints of discrimination 
in order to contribute to ensuring that individuals who have been 
subjected to discrimination receive redress. However, over the years, the 
DO has received relatively few complaints concerning discrimination 
against Jews, Sami, Swedish Finns or Tornedalians. The number of 
complaints of discrimination against Roma, however, has been higher 
(between 35–55 complaints per year since 2005). 52

51 Compare with DO (2017f), DO (2018a), DO (2018b), DO (2020c), DO (2021b) and 
DO (2021c).

52 The number of complaints concerning discrimination against Jews, Sami, Swedish 
Finns and Tornedalians has generally been low and has varied over the years. The 
number of complaints concerning discrimination against each individual minority 
has been approximately 0–5 per year. In some years, the number of complaints 
has been higher for complaints of discrimination against Sami and Swedish Finns, 
but this occurs if a single incident is reported by more than one individual. See 
also DO (2010b), DO (2011), DO (2012d), DO (2023b), DO (2024k) and DO (2025a).
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A large proportion of complaints of discrimination against Roma concern 
discrimination against Roma women. A review of complaints of 
discrimination against Roma from 2011 showed that almost 70 per cent  
of the approximately 230 complaints received by the authority between 
2004–2010 were submitted by Roma women. In the majority of these 
complaints (nearly one hundred), Roma women report that they are subject 
to discrimination and harassed in shops when they go shopping for food or 
clothing. Similarly, Roma women report being subjected to discrimination 
when checking into hotels and when dining in restaurants.53

Since 2000, judgements have been issued in nine cases of discrimination 
against Roma that the DO, or the former Ombudsman against Ethnic 
Discrimination,54 has pursued in the courts. Two of these cases have 
concerned discrimination on the housing market, six have concerned 
discrimination in the provision of other goods and services, and one has 
concerned discrimination in schools.55

Settlements have been reached in twenty-nine cases of discrimination 
against Roma after the authority investigated and took a position on the 
cases. Two of the cases concerned discrimination in the workplace, four 
concerned discrimination on the housing market and the remaining 
twenty-three concerned discrimination in the provision of other goods and 
services.56 With regard to discrimination against other national minorities, 

53 DO (2012d).
54 On 1 January 2009, the duties of the four ombudsmen were transferred to the DO. 

The four ombudsmen were the Ombudsman against Ethnic Discrimination, the 
Equality Ombudsman, the Disability Ombudsman and the Ombudsman against 
Discrimination on the Basis of Sexual Orientation.

55 Gävle District Court (2006), Lidköping District Court (2008), Svea Court of 
Appeal (2008), Court of Appeal for Western Sweden (2009), Göta Court of 
Appeal (2010a), Göta Court of Appeal (2010b), Eksjö District Court (2010), 
Stockholm District Court (2011), Nyköping District Court (2015) and Göta Court of 
Appeal (2020).

56 DO (2012a), DO (2012b), DO (2012d), p. 34 ff, DO (2013b), DO (2014a), DO (2014b), 
DO (2014c), DO (2015), DO (2017a), DO (2017b), DO (2020a) and DO (2021a).
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since 2000, the DO has entered into settlements in one case concerning 
discrimination against Sami and in two cases concerning discrimination 
against Jews.57

It is important to note that only a small proportion of discrimination cases 
are reported to the DO, and that the number of unreported cases is 
therefore considerable. There are several explanations for this. One likely 
reason is that the Swedish Discrimination Act does not cover all situations 
where Jews, Roma, Sami, Swedish Finns and Tornedalians encounter 
discrimination. Another potential reason is that individuals may not be 
aware of the DO’s work, discrimination legislation and the ability to report 
discrimination. Individuals living in vulnerable situations may also find it 
difficult to assert their rights, and they may fear that reporting 
discrimination will lead to further vulnerability and discrimination. 
However, the willingness to report can be influenced by confidence-
building and awareness raising efforts, such as dialogue with representatives 
of civil society and educational efforts, or by pursuing legal action.58

57 Östersund District Court (2010), DO (2024g) and DO (2024h).
58 The reason for the increased number of complaints of discrimination against 

Roma in 2005 and the following years was that the Ombudsman against Ethnic 
Discrimination carried out targeted efforts to combat discrimination against Roma 
from 2001–2004. This was noted in a 2011 evaluation of the DO’s treatment of and 
contacts with individuals who reported discrimination against Roma. It is further 
noted that, as a result of changes in the working methods of the Ombudsman 
against Ethnic Discrimination and later the DO — towards an approach based on 
mutual knowledge exchange — Roma were better able to assert their right to 
non-discrimination by reporting cases of discrimination. In addition, a larger 
number of complaints of discrimination against Roma led to redress. The 
evaluation found that this was partly due to the fact that the new approach led to 
the development of new methods and procedures for the authority’s 
investigations of individual complaints. Thanks to the authority’s increased 
knowledge of the living conditions of Roma, complaints, often describing complex 
situations, were investigated to a greater extent. Important changes in the 
procedures included a greater focus on verbal contacts in all phases of the 
investigations. This resulted in better investigation results and imbued a sense of 
confidence in reporting incidents as a path to redress (see Kawesa, Victoria, 2011).
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The complaints submitted to the DO do not provide a complete picture of 
the prevalence and distribution of discrimination in Sweden. To gain a 
more in-depth understanding of how discrimination occurs, the information 
provided in the complaints needs to be complemented by other sources of 
knowledge. In this process, research and other studies on discrimination 
and access to human rights, existing policies and legislation, and the 
knowledge and experiences of civil society, play a central role.

Promoting work to combat discrimination and support equal 
rights and opportunities
Over the years, the DO has also engaged in efforts to combat discrimination 
against Jews, Roma, Sami, Swedish Finns and Tornedalians and to 
promote individuals’ access to equal rights and opportunities. The 
authority’s efforts have aimed to identify, shed light on and eliminate 
discrimination and obstacles that limit access to equal rights and 
opportunities for individuals belonging to national minorities. The DO’s 
work has been based on the notion of mutual knowledge exchange between 
the authority and the national minorities. Efforts have focused on 
highlighting and combatting discrimination against Roma, Sami and 
national minorities within the education system, as well as highlighting 
and combating discrimination in the housing market.59 The DO’s work has 
also covered ethnic profiling, discrimination based on religion or belief, 
and international experiences of truth commissions.60

59 Compare with DO (2010b), DO (2011), DO (2012d), DO (2023b), DO (2024k) and 
DO (2025a). See also the reports Ombudsman against Ethnic Discrimination 
(2004), Ombudsman against Ethnic Discrimination (2008a), Ombudsman against 
Ethnic Discrimination (2008b), Ombudsman against Ethnic Discrimination (2008c) 
and DO (2012e).

60 Compare with DO (2014e), DO (2016c) and DO (2022b).
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The DO can state that certain experiences of discrimination are shared  
by all national minorities. Primarily it concerns perceptions that a lack  
of access to linguistic rights constitutes discrimination. It relates to 
opportunities for children and young people to learn and develop their 
mother tongue, as well as the ability of individuals to use their mother 
tongue in interactions with authorities, in schools and in elder care. It also 
includes restrictions on practising their culture or religion. It manifests in 
the denial of access to mother tongue education, the prohibition of speaking 
one’s mother tongue at school or in the workplace, and in children and the 
elderly being denied preschool or elder care in their mother tongue.61

In addition to discrimination linked to linguistic rights, minorities also 
experience discrimination in schools and workplaces, often in the form  
of harassment. Sweden’s national minorities further share historical 
experiences of discrimination, vulnerability and injustices that continue  
to shape patterns of discrimination and living conditions today.62

Complaints of discrimination against Jews, Swedish Finns and 
Tornedalians almost exclusively concern lack of access to linguistic rights 
and discrimination and harassment in the school and workplace.63 In the 
DO’s dialogue with Jewish organisations and religious communities, it has 
become clear that Jewish students face discrimination in schools and that 
harassment and antisemitic sentiment are common in the school 
environment.64 There are also experiences of discrimination related to 
Jewish cultural and religious expressions, such as the denial of Jewish 
elder care or the lack of access to kosher food in schools.65

61 Ombudsman against Ethnic Discrimination (2008a), Ombudsman against Ethnic 
Discrimination (2008b), DO (2012e), DO (2013a), DO (2013d), DO (2016b), DO 
(2019e), DO (2023b), DO (2024k), DO (2025a) and the Council of Europe (2023a).

62 SOU 1997:192 (1997), Ds 2014:8 (2014), Swedish Government (2021), SOU 2023:68 
(2023), SOU 2024:3 (2024).

63 Compare with DO (2019e) and DO (2020b).
64 Compare with DO (2022b), Katzin, Mirjam (2021), Wagrell, Kristin (2022) and City 

of Gothenburg (2025).
65 Compare with DO (2022b) and DO (2024g).
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Discrimination against Roma is widespread and occurs across all areas  
of society, a situation the DO has highlighted for the past 25 years. 
Complaints of discrimination often concern discrimination in the 
provision of goods and services, such as in shops, restaurants, and hotels. 
This type of discrimination occurs openly and in front of others, with 
Roma women frequently victimised, often in the presence of children. 
Discrimination against Roma in the housing market has also been a 
frequent issue addressed by the DO. Roma individuals report being 
excluded from mediation processes and facing disadvantages when 
purchasing tenant-owned flats due to their ethnic belonging. In addition, 
Roma experience discrimination in the administration and delivery of 
health care and social services, as well as in schools and in interactions 
with the police.66

Complaints of discrimination against Sami primarily concern deficiencies 
in access to linguistic rights, but also experiences of discrimination in 
encounters with authorities such as county administrative boards and the 
police. In the DO’s dialogue with the Sami community, as well as in 
complaints of discrimination against Sami, such discrimination is clearly 
linked to historical injustices and shortcomings in access to indigenous 
rights. This can range from the effects of forced relocation and assimilation 
policies to being denied access to hunting and fishing rights. However, in 
the DO’s dialogue with the Sami community, it is evident that Sami 
encounter discrimination in all areas of society.67

66 Ombudsman against Ethnic Discrimination (2004), Ombudsman against Ethnic 
Discrimination (2008b), Ombudsman against Ethnic Discrimination (2008c), DO 
(2012e) and DO (2023b).

67 The Ombudsman against ethnic discrimination (2008a), DO (2013d) and DO 
(2023b).
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Rights of National Minorities 
in Sweden – observations and 
recommendations
By ratifying the Minority Conventions in 2000, Sweden has undertaken to 
ensure that Jews, Roma, Sami, Swedish Finns and Tornedalians can 
access their rights as national minorities. Since ratification, the DO has, 
based on its mandate to combat discrimination and promote equal rights 
and opportunities for all, followed the developments and actively shed 
light on discrimination, providing informed observations on Sweden’s 
efforts to implement the Minority Conventions. A common thread in the 
DO’s work has been to highlight gaps between the rights enshrined in the 
Minority Conventions, Swedish legislation and their practical implementation. 
The DO has also consistently highlighted the importance of addressing 
discrimination against individuals belonging to national minorities and 
has emphasised the need for legislation and policies that more effectively 
safeguard access to the rights enshrined in the Minority Conventions.

Sweden has primarily implemented the Minority Conventions through 
measures within the minority policy area. Since the ratification of the 
Minority Conventions, Sweden has adopted a wide range of measures. For 
example, laws on the rights of national minorities have been enacted and 
updated over the years, the number of municipalities and regions in the 
administrative areas for Finnish, Meänkieli and Sami has grown 
substantially, and in the past 15 years alone, the government has issued 
well over 100 assignments to government authorities.68 Despite targeted

68 DO (2025b) and DO (2025c).
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legislation and a wide range of minority policy initiatives, the DO can state 
that discrimination against individuals belonging to national minorities 
still occurs, and that Sweden has not fully guaranteed access to the rights 
enshrined in the Minority Conventions.69

As we mark the 25th anniversary of Sweden’s ratification of the Minority 
Conventions, there is reason to call for a reassessment. The DO’s overall 
view is that, to date, the implementation of the Minority Conventions has 
largely focused on short-term initiatives concerning national minorities 
and primarily targeting authorities, rather than on long-term measures to 
ensure access to the rights enshrined in the Conventions.70 To date, no 
satisfactory social infrastructure has been created to preserve and develop 
the languages and cultures of national minorities. The DO’s view is that 
the implementation of the Minority Conventions should place greater 
emphasis on 

• ensuring long-term, comprehensive and effective protection against 
discrimination and racially motivated offences.71

• legislation and measures to provide individuals belonging to national 
minorities access to the rights enshrined under the Minority 
Conventions 

• a more comprehensive and robust infrastructure that supports the 
implementation of the rights enshrined in the Minority Conventions.

69 See also, among other sources, SOU 2017:60 (2017), SOU 2017:88 (2017), the 
Sweden Finnish delegation (2022), the Council of Europe (2023b), the Council of 
Europe (2024b), the Swedish National Audit Office (2025), the County 
Administrative Board of Stockholm County and the Sami Parliament (2023), the 
County Administrative Board of Stockholm County and the Sami Parliament 
(2024) and the County Administrative Board of Stockholm County and the Sami 
Parliament (2025).

70 DO (2025b) and DO (2025c).
71 In this report, the term “racially motivated offences” refers to unlawful 

discrimination, incitement to ethnic hatred and crimes motivated by hate. 
Hereafter, the term “racially motivated offences” is used to describe these crimes.
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Based on its overall perspective, the DO expands on its observations  
below regarding the implementation of the Minority Conventions.  
The observations are grouped into six thematic sections; each section 
concludes with a recommendation.

The right to non-discrimination
The right to non-discrimination is essential to the full realisation of the 
rights of national minorities.72 Article 4 of the Framework Convention 
states the following:

4.1 The Parties undertake to guarantee to persons belonging to 
national minorities the right of equality before the law and of 
equal protection of the law. In this respect, any discrimination 
based on belonging to a national minority shall be prohibited. 

4.2 The Parties undertake to adopt, where necessary, adequate 
measures in order to promote, in all areas of economic, social, 
political and cultural life, full and effective equality between 
persons belonging to a national minority and those belonging to 
the majority. In this respect, they shall take due account of the 
specific conditions of the persons belonging to national minorities.

4.3 The measures adopted in accordance with paragraph 2 shall 
not be considered to be an act of discrimination.

The first paragraph of the article highlights the classic approach to the 
principle of non-discrimination, that is, everyone should be treated equally 
regardless of, for example ethnic affiliation. The second paragraph further 
emphasises that states may need to take special measures to promote full 
and effective equality between persons belonging to national minorities

72 See also above under the section on the Council of Europe’s Minority 
Conventions, p. 27 ff.
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and persons belonging to the majority. Any such measures must be 
appropriate, that is, in accordance with the principle of proportionality,  
to avoid discrimination and violations of others’ rights. Furthermore, 
measures must not be implemented for longer than necessary or to a 
greater extent than required to achieve the objective of full and effective 
equality. The Framework Convention does not contain provisions that 
specifically address the principle of equal opportunities. It was considered 
unnecessary, as the principle is already implied in the second paragraph  
of Article 4. The third paragraph of the article specifies that measures 
implemented under paragraph 2 shall not be regarded as inconsistent with 
the principles of equality and non-discrimination.73

Living up to the principle of non-discrimination therefore requires  
the Swedish Government to both ensure effective protection against 
discrimination and to take measures that enable national minorities to 
fully access these rights.74

Shortcomings in protections against discrimination
The scope of the Swedish Discrimination Act is relatively broad, but it  
is not comprehensive. Today, protection against discrimination does not 
necessarily cover all forms of discrimination that individuals may 
encounter in different parts of society. For example, Roma and Sami 
report that the police sometimes use ethnic profiling. Another example is 
that language prohibitions against certain national minority languages 
occur in some schools. Stronger, more comprehensive protection against 
discrimination would create greater opportunities to prevent and combat 
discrimination. 

73 Council of Europe (1995).
74 Compare with Framework Convention for the Protection of National Minorities, 

Article 5.1.
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Providing individuals subjected to discrimination with access to justice 
and effective legal remedies is a crucial part of ensuring that Sweden 
fulfils its international commitments regarding protection against 
discrimination. In order to ensure that more people who have been 
subjected to discrimination are able to seek redress, and that 
discrimination legislation has a broader impact across society, societal 
actors beyond the DO also need to be involved. This would help make 
efforts to combat discrimination more effective and better support the 
implementation of the Minority Conventions.

There is also a need to review how protection against ethnic discrimination, 
and discrimination related to religion or other beliefs, can be strengthened, 
alongside other legislation combatting various racially motivated offences.

More comprehensive protections are needed.
Since the exposure of the Skåne Police’s illegal Roma Register database in 
2013, the DO has highlighted the limitations of the protections provided 
by the Swedish Discrimination Act against discrimination in interactions 
with public employees.75 Chapter 2, Section 17, of the Swedish 
Discrimination Act prohibits public employees from discriminating 
against individuals in their interactions. The prohibition is intended to 
cover the conduct and language of public employees, but not their 
interpretation and application of a provision, or the assessments or actions 
they take to fulfil the obligations arising from their employment. In 
contrast to other prohibitions in the Swedish Discrimination Act, the 
prohibition is therefore limited to discriminatory treatment and thus  
does not constitute comprehensive and effective protection against 
discrimination.76

75 Compare with Dagens Nyheter (2013a), DO (2014f), DO (2022a), DO (2023b) and 
DO (2024j).

76 DO (2014d).
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Another issue raised by the national minorities, government 
investigations, the County Administrative Board of Stockholm County, the 
Sami Parliament and the Council of Europe is the need to strengthen 
protection against linguistic discrimination.77 The DO has also emphasised 
the importance of examining the possibility of introducing language as an 
independent ground for discrimination. Linguistic discrimination is 
already partially covered by the Swedish Discrimination Act’s prohibition 
of discrimination on the grounds of ethnic affiliation, but the introduction 
of language as an independent ground for discrimination in the Act would 
make this protection stronger and unambiguous. However, it is important 
to note that strengthened protection against linguistic discrimination 
alone cannot replace legislation that promotes and guarantees individuals’ 
right to use or learn their mother tongue. Such a change also requires 
careful legal consideration of how language, as an independent ground of 
discrimination, can best be formulated, similar to other grounds of 
discrimination.78

Access to legal protection
For protection against discrimination to be effective, other measures are 
needed beyond comprehensive legislation. In addition to the DO, more 
societal actors need to be involved in efforts to combat discrimination and 
provide redress to individuals who have experienced discrimination. 
Under EU law, individuals who have experienced discrimination have the 
right to an effective remedy. This means that anyone who has been 
discriminated against should have the opportunity to have their case 
heard in court and to receive redress in an appropriate form. Many 
individuals who experience discrimination lack the financial resources or 
knowledge needed to seek legal redress in discrimination cases. A central 
part of the DO’s mandate is to receive complaints of discrimination and 

77 The Council of Europe (2013), the Council of Europe (2024b), the Swedish Finnish 
delegation (2022), SOU 2017:60 (2017), SOU 2023:6 (2023) and the County 
Administrative Board of Stockholm County and the Sami Parliament (2025). 

78 DO (2017f) and DO (2024j).



54

investigate violations of the Swedish Discrimination Act. When the DO 
represents individuals in court or requests discrimination compensation 
for those who have experienced discrimination, it strengthens their ability 
to access legal protections. However, actors other than the DO need to be 
involved in efforts to combat discrimination to enable more individuals to 
obtain redress. The conditions for other actors to participate in the legal 
process are currently limited. This includes financial aspects, such as the 
cost of hiring lawyers and which party ultimately bears legal costs, as well 
as the information available to individuals and organisations about their 
rights and the opportunities for actors other than the DO to take action.79

Measures to combat discrimination and  
racially motivated offences
Awareness of discrimination and hate crimes against Jews, Roma, Sami, 
Swedish Finns and Tornedalians has increased over the past 25 years. 
Similarly, knowledge of the occurrence of hate and threats against 
individuals belonging to national minorities on social media and in other 
contexts has also increased. Issues relating to students’ exposure to 
discrimination and violence at school have also been highlighted. In 
addition, studies have been conducted on how discrimination and other 
forms of vulnerability affect individuals’ health.80 Overall, there is 
relatively good awareness of the situation regarding vulnerability and 

79 See also DO (2024j), p. 2, f. and DO (2023a).
80 For example, numerous reports from government investigations, annual follow-

ups on the development of minority policy by the County Administrative Board of 
Stockholm County and the Sámi Parliament, and from the Council of Europe’s 
monitoring of Sweden’s compliance with the Minority Conventions describe the 
situation regarding discrimination and vulnerability among individuals belonging 
to national minorities. See also, in particular, Ombudsman against Ethnic 
Discrimination (2004, 2008a, 2008b, 2008c); the Equality Ombudsman (2010b, 
2012e, 2023b); SOU 2010:55 (2010); Living History Forum] (2011); Katzin, Mirjam 
(2021); SOU 2016:44 (2016); the Public Health Agency of Sweden (2023); SOU 
2023:68 (2023); SOU 2024:3 (2024); County Administrative Board of Stockholm 
and the Sámi Parliament (2024); the Swedish National Council for Crime 
Prevention (2024, 2025).
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discrimination faced by individuals belonging to national minorities 
across various areas of society. Despite this general awareness, the DO 
believes that Sweden’s efforts to implement the Minority Conventions still 
lack sufficient long-term measures to address the situation.81

The problems of discrimination and threats against individuals, 
organisations and religious communities, as well as other racially 
motivated offences, are a fundamental obstacle to ensuring the rights of 
national minorities. Addressing discrimination and racially motivated 
offences is therefore crucial to the implementation of the Minority 
Conventions, particularly since the principle of non-discrimination is a 
core element of these conventions. Despite this, the DO’s view is that, in 
Sweden’s efforts to implement the Minority Conventions, measures to 
address discrimination have not been adequately prioritised.82

Discrimination against individuals belonging to national minorities is a 
serious social problem in its own right, and for those subjected to it, every 
single incident clearly causes harm. Experiences of discrimination can 
also have other consequences and affect an individual’s willingness and 
ability to assert their rights. For example, the interest in children and 
guardians in applying for mother tongue education at school may be 
affected if a child is exposed to harassment based on ethnicity, religion or 
other belief. Even incidents such as the revelation of the Skåne Police’s 
illegal register of Roma in 2013 have affected trust in the justice system 
and reduced Roma’s willingness to contact the police and other 
authorities. This lack of protection against discrimination affects the way 
other rights enshrined in the Minority Conventions are assured.

The principle of non-discrimination is closely connected to the principle 
that all human beings are born free and equal in dignity and rights. In 
Sweden, several laws together aim to safeguard these principles. In addition 

81 See also DO (2025b) and DO (2025c).
82 DO (2025b) and DO (2025c).
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to the protections against discrimination in the Swedish Discrimination Act, 
there are also provisions in the Swedish Criminal Code, including those on 
incitement to ethnic hatred, unlawful discrimination and increased 
penalties for hate crimes. Together, these complement each other and form 
the basis of overall protection. For individuals subjected to discrimination or 
other mistreatment, it is often difficult to know which law applies or which 
authority to turn to in order to report an incident and seek redress. 
Moreover, the laws have been introduced at different times and for different 
purposes. The DO therefore sees a need to develop a clearer overall picture 
of the effectiveness of existing protections, as well as any short comings in 
the protection against, for example, discrimination based on ethnic 
affiliation and racially motivated offences. There is a need for systematic 
monitoring and evaluation of the effectiveness of protective legislation, that 
is, to determine whether and how the legislation contributes to safeguarding 
individuals’ access to rights and ensuring justice when their rights are violated.

Need for legislation that promotes the  
rights of national minorities
Prohibitions against discrimination are important for ensuring individuals 
who have been subjected to discrimination can seek redress, but also for 
their preventive effect. The Swedish Discrimination Act is also important 
for ensuring access to equal rights and opportunities. However, the Act 
needs to be complemented with measures that help create the conditions 
necessary for individuals in national minority groups to preserve and 
develop their culture and preserve the essential elements of their identity 
– namely their religion, language, traditions and cultural heritage.83

83 Framework Convention for the Protection of National Minorities, Article 5.1.
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To ensure access to equal rights and opportunities, it is not enough to 
simply introduce regulations on equal treatment and protection against 
discrimination. Other measures are also needed. Appropriate measures 
may include reviewing legislation and regulations while simultaneously 
developing infrastructure that, together with the legislation, ensures 
individuals’ long-term access to the rights enshrined in the Minority 
Conventions. Such measures may include guaranteeing access to bilingual 
instruction or education in the national minority languages, as well as 
elder care and preschool in these languages. They could also involve 
reviewing legislation and regulations affecting Jewish traditions and 
religious practices from the perspective of religious freedom. Complaints 
to the DO about discrimination, as well as the DO’s dialogue with Jewish 
religious communities and civil society organisations, make it clear that in 
schools, Jewish students are still consistently denied access to kosher food, 
important exams are scheduled on Jewish holidays and students are not 
granted time off for Jewish holidays.84

Measures taken to date have often involved short-term assignments to 
government authorities to map and describe various aspects of the situation 
of national minorities, to produce guidance materials, or to carry out 
various information and training initiatives. Furthermore, the measures 
have often been directed at the authorities themselves or at schools or, for 
example, property owners. The DO notes that few of these measures 
appear to be aimed at effecting changes in policy, working methods or 
legislation, or at promoting long-term access to the rights enshrined in the 
Minority Conventions. Far too rarely has Sweden’s implementation of the 
Minority Conventions resulted in legislation and regulations developed 
alongside, and supported by, measures to build robust infrastructure 
capable of guaranteeing individuals’ long-term access to the rights 
enshrined in the Minority Conventions.85

84 DO (2022b).
85 Compare with DO (2025b) and DO (2025c). See also, the Swedish National Audit 

Office (2025).
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A telling example from an area where many measures have been initiated 
over the years, is the issue of education in national minority languages. 
Through ratification of the Minority Conventions, Sweden has committed 
to providing appropriate methods and resources for teaching and studying 
in the national minority languages at all levels.86 Sweden has taken steps 
to fulfil its commitments, primarily by providing mother tongue education 
in primary and secondary schools. However, the subject of mother tongue 
education originated from the earlier home language education 
(hemspråksundervisning). According to the DO, there is reason to 
consider whether the purpose of mother tongue education fully meets the 
needs of students in national minorities, and, perhaps most importantly, 
to what extent it contributes to the preservation, development and long-
term survival of national minority languages. As a subject, mother tongue 
education is often marginalised and appears to receive lower priority 
compared to other subjects. There is also a shortage of teaching materials 
in the national minority languages.87 Furthermore, there has long been a 
shortage of mother tongue teachers, a situation compounded by the fact 
that it is not even possible to study all languages and their varieties at the 
university level.88 Given the above, the effectiveness of Sweden’s approach 
to securing the right to education in national minority languages can be 
called into question. The gap between the rights enshrined in law—as 
formulated, among other instruments, in the Language Charter and the 
Swedish Language Act—and their protection in practice is too large.89

86 Compare with Article 7(1)(i) of the Language Charter.
87 The County Administrative Board of Stockholm County and the Sámi Parliament 

(2011), the Swedish Schools Inspectorate (2012), the Swedish National Agency for 
Education (2021), the County Administrative Board of Stockholm County and the 
Sámi Parliament (2025) and the Swedish National Audit Office (2025).

88 The Swedish Schools Inspectorate (2012), the County Administrative Board of 
Stockholm County and the Sami Parliament (2011), the Swedish National Agency 
for Education (2021), the County Administrative Board of Stockholm County and 
the Sami Parliament (2025) and the Swedish National Audit Office (2025).

89 Compare with the Council of Europe (2024a). See also Spetz, Jennie (2014).
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The DO’s view is that legislation and other measures are needed that 
promote and ensure individuals’ access to equal rights and opportunities. 
Such measures can also prevent discrimination. For example, a robust 
structure for education in national minority languages could also help 
reduce discrimination against students by legitimising these languages 
and making them more visible in schools.

Another area where additional legislation is needed is the fact that Jewish 
students are denied access to kosher food at school. In a complaint to the 
DO, a Jewish student and their guardian stated that the student’s school 
only offered vegetarian food that was not prepared according to kosher 
rules as an alternative to the regular school meal. The DO concluded that 
this approach particularly disadvantages Jews who keep kosher, and that 
the situation therefore amounts to discrimination.90 The DO considers it 
reasonable to have a regulation explicitly granting Jewish students who 
keep kosher the right to do so. 

In order to fully realise the principle of non-discrimination in practice,  
in line with the Minority Conventions, Sweden needs to ensure that 
protection against discrimination is effective and take measures to 
promote national minorities’ access to their rights. Clearly stipulating 
rights in legislation can enhance the visibility and legitimacy of national 
minorities and their rights in Sweden, while also helping to prevent 
discrimination.

90 DO (2022b).
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Recommendation
Safeguards against discrimination and racially motivated offences need to 
be strengthened. The Government should therefore

• expand the scope of the Swedish Discrimination Act to include 
comprehensive protection against discrimination in public services.91

• investigate the possibility of introducing language as an independent 
ground for discrimination in the Swedish Discrimination Act.92

• establish a litigation fund to which individuals or organisations 
engaged in anti-discrimination work can apply for funding to cover 
legal costs in discrimination proceedings.93

• review the rules on legal costs in discrimination proceedings, as the 
current rules often result in the risk of excessive costs for individual 
litigants and the organisations representing them.94

• increase the resources and opportunities available to national 
minority organisations and anti-discrimination agencies to pursue 
discrimination cases in the courts.95

• conduct a review/follow-up of all safeguards against discrimination 
and racially motivated offences, with the aim of evaluating the 
effectiveness of these safeguards and identifying any shortcomings  
in legislation or implementation.96

91 Compare with DO (2014f) and DO (2023a).
92 Compare with DO (2017f) and DO (2024c).
93 Compare with DO (2024j).
94 Compare with DO (2024j).
95 Compare with DO (2024j).
96 Compare with DO (2024d) and DO (2024i).
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There is therefore a need to strengthen the ability of national minorities to 
exercise the rights afforded to them under the Minority Conventions through 
more explicit national regulations. The Government should therefore

• consider the need for additional legislation or regulations to promote 
the ability of individuals to exercise the rights afforded to them under 
the Minority Conventions.97

Legislation on the rights of national minorities
Legislation on the rights of national minorities has been gradually 
strengthened over the past 25 years.98 Despite this, government 
investigations and Council of Europe reviews show that national 
minorities remain in a vulnerable position in society, and that individuals 
are often unable to fully exercise their rights under the Minority 
Conventions. The most recent government review of minority policy and of 
the Act on National Minorities and Minority Languages was conducted in 
2017. In that review, the investigator stated that “...minority policy has 
failed almost completely, with regard to the realisation of the fundamental 
rights that all five national minorities should be assured in all 
municipalities in the country.”99 In its most recent review of Sweden’s 
compliance with the Framework Convention in 2023, the Council of Europe 
also noted that the legislation remains ambiguous, despite the revision of 
the Act on National Minorities and Minority Languages in 2019. The 
Council of Europe also noted that the application of the legislation at the 
local and regional level is insufficient. It was also noted that the situation 
varies significantly between municipalities and administrative areas, and 
that, overall, this raises questions about equal treatment.100

97 Compare with DO (2024a).
98 See also above, in the section The development of a minority policy in Sweden, 

p. 33 ff.
99 SOU 2017:60 (2017), p. 15.
100 Council of Europe (2023b).



62

In order to ensure that individuals in national minority groups are free to 
exercise the rights guaranteed under the Minority Conventions, and to 
create conditions for change that increase their ability to exercise these 
rights, effective legislation is needed. For legislation to be effective, it must 
be unambiguous, enforceable and include mechanisms to monitor and 
evaluate compliance.

Ambiguous legislation
The Act on National Minorities and Minority Languages contains broadly 
formulated provisions outlining the public sector’s obligation to protect and 
promote the culture and language of national minorities, as well as 
provisions on the right to influence and consultation. It is unclear what is 
meant by the general principle of “promoting the opportunities of national 
minorities to maintain and develop their culture” and that children’s 
“development of a cultural identity and use of their own minority language” 
shall be specifically promoted. It is also unclear when administrative 
authorities have sufficiently provided “national minorities the opportunity to 
influence matters that concern them,” or what is meant by the requirement 
that authorities shall, “as far as possible,” consult with minorities on matters 
that affect them. The formulation of the provisions on the right to use 
Finnish, Meänkieli and Sami in contacts with authorities and in the courts, 
as well as the right to preschool and elder care in these languages within the 
administrative areas, is somewhat clearer or slightly less ambiguous. The 
ambiguity lies instead in how the provisions are to be applied in practice. The 
provisions of the Swedish Language Act on the rights of national minorities 
are also open to interpretation. For example, it is stated that the right to 
learn, develop and use Swedish is equally strong for an individual belonging 
to a national minority as the right to learn, develop and use a national 
minority language. However, it is unclear how the provision is to be 
implemented in practice and how an individual can access those rights.101

101 Section 14, the Swedish Language Act (2009:600).
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The ambiguity in legislation concerning national minorities and minority 
languages allows authorities and municipalities to interpret its meaning 
differently. The DO has repeatedly highlighted the need to more clearly 
define the meaning of rights in the legislation, as well as who is 
responsible for ensuring access to these rights.102 It is questionable 
whether current legislation provides the legal framework necessary for 
individuals belonging to national minorities to fully access their rights.

In addition, it should be emphasised that ambiguous legislation can also 
contribute to individuals feeling vulnerable to discrimination. For 
example, students are sometimes denied mother-tongue education, and 
this is perceived as a form of discrimination. Additionally, the verbal 
interactions that occur when a guardian applies for mother tongue 
education can be perceived as discriminatory. For example, the school may 
question the need to provide mother tongue education or claim that it is 
not beneficial for the child to learn their mother tongue or participate in 
mother tongue education. In this context, it is important for the school to 
provide information about the right to mother tongue education, partly 
because there may be concern or fear that submitting an application could 
place the student in a vulnerable situation where their ethnic affiliation 
becomes visible. A student’s ethnic affiliation is not always known to the 
school and classmates before a student applies for mother tongue 
education. Sometimes the student’s linguistic or ethnic affiliation is also 
called into question.

Clarifying the legislation and its implementation is important to ensure 
that national minorities can access their rights and to make these rights a 
more integral part of the ordinary structures of society. This could also 
help prevent discrimination.

102 Compare with DO (2017f) and DO (2020c).
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Enforceable rights and the possibility of review are important
In order for the rights enshrined in the Minority Conventions to be 
realised, more needs to be done than simply making the legislation 
unambiguous. Individuals must also have the opportunity to assert their 
rights.

It is not clear which rights individuals can currently have reviewed in 
court. The Act on National Minorities and Minority Languages does not 
contain any specific right to review. Individuals’ opportunities to assert 
their rights would increase significantly if there were an explicit provision 
allowing them to have unfavourable notices or decisions legally reviewed. 
It would strengthen legal protection, ensuring individuals can access their 
rights as national minorities. Further, providing the opportunity to have 
decisions made without sufficient consultation reviewed could clarify the 
meaning of the legislative requirement for consultation and increase the 
influence of minorities on issues that affect them. 

In certain cases, the Swedish Discrimination Act can provide individuals 
with the opportunity to receive compensation for discrimination arising 
from a lack of access to the rights guaranteed under the Minority 
Conventions. However, the Swedish Discrimination Act does not allow 
individuals to have decisions regarding, for example, mother tongue 
education reviewed, and individuals belonging to national minorities 
therefore cannot assert their rights under this law.
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No mechanism for rights-based monitoring and  
no responsible oversight authority
The problems arising from ambiguities in the legislation are compounded by 
the absence of monitoring and the lack of a designated oversight authority to 
systematically supervise its application. The Council of Europe has 
recommended that Sweden consider measures to ensure better compliance 
with international law and to strengthen the oversight mechanism in 
relation to the Act on National Minorities and Minority Languages.103

The ambiguities in the legislation also limit the possibilities for 
monitoring. In addition, a clearer focus on discrimination and rights is 
needed in the monitoring process, so that it becomes more systematic and 
can better ensure compliance with the Minority Conventions. It is 
important to distinguish between monitoring activities on minority policy, 
performing supervision of specific legislation in this area, and taking 
measures to ensure that individuals belonging to national minorities can 
access the rights set out in the Minority Conventions.104

When the Act on National Minorities and Minority Languages was 
enacted, it included provisions outlining responsibilities for follow-up of 
compliance with the law. In 2010, the County Administrative Board of 
Stockholm County and the Sami Parliament were given a joint assignment 
to follow-up the authorities’ application of the law.105 However, from 1 
January 2026, the activities within minority policy for which the County 
Administrative Board of Stockholm is responsible will be transferred to 
the Swedish Agency for Youth and Civil Society (Myndigheten för 
ungdoms- och civilsamhällesfrågor).106

103 Council of Europe (2024b).
104 Compare with DO (2020c).
105 Sections 2–3 of the Act (2009:1299) on National Minorities and Minority 

Languages.
106 Swedish Government (2025a) and Swedish Government (2025b).
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The County Administrative Board of Stockholm County and the Sami 
Parliament have submitted annual reports to the Government. However, 
these reports have not examined in depth how authorities apply the Act on 
National Minorities and Minority Languages, focusing instead on 
developments in various sub-areas of minority policy and the efforts of 
state, regional and municipal authorities.107

The DO has repeatedly highlighted the need for monitoring of Swedish 
legislation and its application, which is based on the Minority 
Conventions.108 Several government inquiries have found that the 
monitoring assignment needs to be clarified and moved to another 
authority. It has been emphasised, for example, that monitoring has not “…
been sufficiently effective with regard to the follow-up and reporting back 
on the application of the minority legislation.”109 As early as 2005, an 
investigation concluded that the Government “…must take clearer 
responsibility for the implementation of the commitments in the 
Convention…” and that a “…county administrative board in the country 
should be assigned national supervisory responsibility to ensure the 

107 See the County Administrative Board of Stockholm County and the Sami 
Parliament (2011), the County Administrative Board of Stockholm County and the 
Sami Parliament (2012), the County Administrative Board of Stockholm County 
and the Sami Parliament (2013), the County Administrative Board of Stockholm 
County and the Sami Parliament (2014), the County Administrative Board of 
Stockholm County and the Sami Parliament (2015), the County Administrative 
Board of Stockholm County and the Sami Parliament (2016), the County 
Administrative Board of Stockholm County and the Sami Parliament (2017), the 
County Administrative Board of Stockholm County and the Sami Parliament 
(2018), the County Administrative Board of Stockholm County and the Sami 
Parliament (2019), the County Administrative Board of Stockholm County and 
the Sami Parliament (2020), the County Administrative Board of Stockholm 
County and the Sami Parliament (2021), the County Administrative Board of 
Stockholm County and the Sami Parliament (2022), the County Board of in 
Stockholm County and the Sami Parliament (2023), the County Administrative 
Board in Stockholm County and The Sami Parliament (2024) and the County 
Administrative Board of Stockholm County and the Sami Parliament (2025).

108 Compare with DO (2020c).
109 SOU 2017:60 (2017), p. 130.



67

purpose of the new Act on National Minorities and Minority Languages.”110 
The bill that served as the basis for the introduction of the National 
Minorities and Minority Languages Act in 2010 and its follow-up stated  
“… that if it is found that the follow-up responsibility now proposed is not 
sufficient to improve compliance with minority rights, the question of 
introducing operational supervision in the area of minority policy may be 
raised again.”111 The current monitoring and reporting system does little to 
ensure that individuals can access minority rights.

The ambiguity in the legislation, difficulties in enforcing rights, 
shortcomings in follow-up and the lack of a designated authority to 
systematically supervise the application of the legislation collectively create 
a situation in which individuals are not guaranteed access to equal rights 
and opportunities. Over the long term, this creates a risk that the cultures 
and languages of national minorities will not be preserved or developed.

Recommendation
The ability of individuals to access the rights in legislation on the rights of 
national minorities needs to be strengthened. The Government should 
therefore

• clarify the provisions in the legislation concerning national minorities 
based on the wording of the Minority Conventions and ensure that 
individuals are able to exercise these rights112

• establish or designate one or more authorities with supervisory 
responsibility over legislation regulating the rights of national minorities.113

110 SOU 2005:40 (2005), pp. 14 and 175 ff. In 2006, the Council of Europe also 
recommended that Sweden establish a national authority with responsibility for 
monitoring the implementation of legislation (see Council of Europe, 2006).

111 Government Bill 2008/09:158 (2009), p. 49.
112 Compare with DO (2018a).
113 Compare with Government Bill 2008/09:158 (2009), p. 49 and Council of Europe 

(2024b).
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Five different national minorities
Sweden has primarily set out to implement the Minority Conventions 
through a series of general measures, designed for and directed at all five 
national minorities and their minority languages.114 However, the national 
minorities are not a homogeneous group; there are significant variations 
even within each national minority in terms of history, culture and 
language.115 These differences do not imply that measures always need to 
be designed separately. Instead, measures should be based on obstacles in 
society that limit access to equal rights and equal opportunities. The 
differences also do not mean that the national minorities in Sweden 
should have different rights. When designing legislation and measures, it 
is therefore necessary to take into account both the differences and the 
similarities in societal barriers that limit access to equal rights and 
opportunities. If this does not occur, there is a risk that measures will fail 
to ensure access to the rights enshrined in the Minority Conventions.

Different minorities but the same policy measures
It should not be assumed that the best way to ensure the rights of national 
minorities is to apply the same measures to all five minorities and their 
respective languages. The DO’s view is that measures to ensure the rights 
of national minorities have not sufficiently taken into account the 
differences in the situation of the various minorities, or the distinct 
societal obstacles that affect the different national minority languages. 
Nor has sufficient consideration been given to the differences within each 
minority group and between the different linguistic varieties. The 
measures should be based to a greater extent on societal obstacles that 

114 SOU 1997:192 (1997), p. 107 ff. and SOU 1997:193 (1997), p. 43 ff.
115 Compare with Government Bill 2008/09:158 (2009), Act (2009:724) on National 

Minorities and Minority Languages, the Swedish Language Act (2009:600), 
Chapter 10, Section 7 of the Swedish Education Act (2010:800) and the Swedish 
Government (2022).
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have been identified, either for all national minorities or specifically for a 
single national minority.

A clear example of how the same measure is not always appropriate for all 
five national minorities and their languages is the Government’s 2022 
action plan for the preservation and promotion of the national minority 
languages.116 The measures and increased level of ambition in the policy 
area can certainly be seen as a step in the right direction. However, it is 
questionable whether a uniform set of measures can truly bring about 
change, given the current challenges facing the different minority 
languages and their varieties, and the need to ensure their revitalisation 
and survival as living languages in Sweden.117 For example, it is evident 
that the conditions for Finnish and Ume Sámi differ, and that the needs for 
preserving and developing these languages are therefore not the same. 
Some of the national minority languages and their varieties are classified 
by UNESCO as critically endangered and require extensive revitalisation 
measures,118 while other languages face different challenges, such as 
limited access to bilingual education.119

Another example of how the five national minorities are treated as a single 
group despite lacking shared conditions is the assignment given by the 
Government to the Swedish Gender Equality Agency 
(Jämställdhetsmyndigheten) in 2024. The assignment is to compile an 
overview of men’s violence against women, other forms of violence in close 
relationships, and honour-related violence and oppression among children 
and adults belonging to national minorities in Sweden.120 It is not clear 
from the wording of the assignment why national minorities are singled 
out in these issues and at the same time treated as a single group. It is 

116 Swedish Government (2022).
117 Compare with DO (2021b) and DO (2021c).
118 See Swedish Institute for Language and Folklore (isof.se) for more about the 

concept of language revitalization.
119 UNESCO (2025) and Council of Europe (2024a).
120 Swedish Government (2024), DO (2024d) and DO (2024f).
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problematic that honour-related violence and oppression, as well as 
violence in close relationships, are presented as cultural problems within 
national minorities without further explanation. This risks exacerbating 
the situation of national minorities, who are already in a vulnerable 
position. This also means that another key issue may be overlooked, 
namely: What obstacles prevent national minorities from accessing the 
standard support systems for honour-related violence and oppression, as 
well as for violence in close relationships?121

The reliance on broad measures that apply to all national minorities 
creates the impression that they form a homogeneous group, rather than 
five distinct minority communities.

Measures for Roma inclusion
One exception to the reliance on broad policy measures for all five national 
minorities is the Government’s 2012–2032 Strategy for Roma Inclusion 
(the Roma Strategy).  Unlike general minority policy in Sweden, the 
measures within the Roma Strategy have sometimes taken the form of 
targeted actions specifically for Roma, based on ethnic identity. The Roma 
strategy targets Roma based on the ideas that Roma are a cohesive 
minority, and that there are Roma and non-Roma in society. 

122

Here too, the focus has not been on the societal barriers that prevent Roma 
from accessing equal rights and opportunities. Instead, the Roma Strategy 
has focused on Roma themselves, meaning that they have often been the 
subjects of investigations and policy measures. The focus of policy 
measures on Roma suggests that it is Roma who are expected to change, 
and that parallel structures are created within authorities to work 
specifically with Roma. 

121 DO (2024e) and (2024f).
122 Government Communication 2011/12:56 (2012).
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An example of this is the initiative to train health communicators with 
knowledge of the Romani language and culture, which was implemented 
when municipalities recruited Romani-speaking health communicators to 
provide health education to Roma communities.123 This kind of policy 
could have an impact, but at the same time, the strategy lacked measures 
to address the discrimination and barriers that currently prevent Roma 
from accessing healthcare, social services and social insurance on equal 
terms. Therefore, the measure appears to be merely symbolic.124

Another example concerns the various investments that have been made 
over the years for so-called Roma bridge builders. Although positive 
effects have been observed in some municipalities that have employed 
bridge builders, evaluations have shown that such a role requires a 
structure in which bridge builders do not work exclusively with Roma. 
There is a risk that focusing on bridge builders will create parallel 
structures, in which the situation of Roma is addressed separately from 
the rest of society, thereby reinforcing their isolation.125 Special measures 
that create parallel systems outside regular structures always carry a risk 
of discrimination. Furthermore, considering the goal of the Roma Strategy 
– that a Roma person aged 20 should have the same opportunities in life 
as a non-Roma person by 2032 – it is clear that the low level of ambition 
creates a risk that authorities will fail to take timely action when 
shortcomings in Roma access to rights are identified.126

The DO’s view is that special measures are needed to ensure that Roma 
can access equal rights and opportunities, as there are specific 
discriminatory barriers and obstacles that impede their access to these 
rights. However, it is important that the measures are based on these 

123 Government Communication 2011/12:56 (2012), p. 63 f. and Swedish Government 
(2012).

124 Government Communication 2011/12:56 (2012), p. 55 ff.
125 Emerga Research and Consulting AB (2016).
126 Government Communication 2011/12:56 (2012).
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identified obstacles. Otherwise, there is an obvious risk that, rather than 
being necessary special measures, these actions will take on the character 
of special measures targeting Roma, thereby risking a repetition of 
historical mistakes. If too much emphasis is placed on special measures 
for Roma, it could reinforce the perception that Roma wish to, or should, 
live outside of society. There is also a risk that current challenges will be 
attributed to ethnicity. Measures that reinforce the idea that only Roma 
themselves, or Roma experts, understand Roma can also create the 
impression that officials and those in positions of authority bear no 
responsibility for addressing and resolving the real obstacles within 
existing social structures. The DO’s view is that measures need to be  
more balanced and should be designed to have a real impact on existing 
structures.127

Similar problems but different rights
Targeted measures are needed that take into account the various obstacles 
faced by each national minority and each minority language. At the 
individual level, however, needs may be similar regardless of the national 
minority to which an individual belongs. An individual who speaks a 
national minority language may need to use the language in contact with 
authorities or have a need for preschool or elder care in their mother 
tongue, regardless of which minority language the individual speaks. An 
individual’s need for elder care or preschool in their mother tongue is not 
determined by the language they speak or the municipality in which they 
live. Against this background, the current arrangement of administrative 
areas, as it is based on Sweden’s approach to ratifying the Minority 
Conventions, is problematic.

127 Compare, among other sources, with the Ombudsman against Ethnic 
Discrimination (2004) and DO (2010a).
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A clear distinction in Sweden’s implementation of the Minority 
Conventions, both in Swedish legislation and in the measures 
implemented, is that Finnish, Meänkieli and Sami have been linked to 
rights in administrative areas, while these rights have not been recognised 
for Yiddish and Romani Chib. Based on the situation of the speakers and 
languages, it can be questioned how reasonable it is that speakers of 
Yiddish and Romani Chib have weaker rights and, as a result, do not have 
access to many of the language promotion measures available to speakers 
of Finnish, Meänkieli and Sami within the administrative areas. There is 
reason to question the effectiveness of a system in which Jews and Roma 
do not have the same rights in Swedish legislation as other national 
minorities.128

128 Compare with DO (2017f). See also the reasoning in SOU 2017:60 (2017) page 84 
where it states: “The administrative area system has proven to be a successful 
way to promote the rights of the Finnish, Sami and Meänkieli  and thus also the 
position of those who speak Finnish, Sami and Meänkieli. Those who speak 
Romani Chib and Yiddish, however, lack the corresponding rights. The 
Government should monitor developments and consider securing these types of 
rights for these minority languages as well.” See also the reasoning in SOU 
2010:55 (2010) Roma rights – a strategy for Roma in Sweden, p. 216 where it is 
proposed: “That the Act on National Minorities and Minority Languages be 
revised so that Romani Chib is formally given an equal position as the three 
territorial minority languages Finnish, Sami and Meänkieli.”
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Recommendation
Measures should be introduced to ensure that individuals can access the 
rights enshrined in the Minority Conventions, taking into account the 
existing obstacles in society. This means that similar measures will 
sometimes be needed for all five national minorities, while at other times 
different measures will be needed. The Government should therefore

• develop a long-term strategy to preserve and promote the national 
minority languages, which should be based on the circumstances of 
the speakers and the individual languages.129

• initiate systematic work to remove obstacles preventing Roma from 
enjoying equal rights and opportunities, and consider the need for 
temporary special measures130

• implement the necessary legislative changes to ensure that all national 
minorities and minority languages are covered by the provisions that 
are currently linked to the administrative regions system.131

129 Compare with DO (2021b) and DO (2021c).
130 Compare with Ombudsman against ethnic discrimination (2004), DO (2010a) and 

DO (2012e).
131 Compare with DO (2017f).



75

Conditions for influence and participation
The question of national minorities’ opportunities for influence and 
participation is central to ensuring access to the rights enshrined in the 
Minority Conventions. The Framework Convention states that the state “… 
shall create the conditions necessary for the effective participation of 
persons belonging to national minorities in cultural, social and economic 
life and in public affairs, in particular those affecting them.”132 The 
Language Charter states that ratifying states must take into account the 
needs and wishes expressed by speakers of national minority languages in 
their policies.133 As an indigenous people, Sami have more far-reaching 
rights to influence, participation and self-determination.134

When Sweden ratified the Minority Conventions, no special measures 
were adopted to ensure compliance with articles on influence and 
participation. The Government believed that Sweden’s existing structures 
for participation and influence met the requirements set out in the 

132 Framework Convention for the Protection of National Minorities, Article 15.
133 European Charter for Regional or Minority Languages, Article 7.4.
134 “In addition to the rights enshrined in the Minority Conventions, the Sami, as an 

indigenous people, have the right to self-determination over their political status 
and their economic, social and cultural development. The indigenous peoples’ 
rights principle of free, prior and informed consent is grounded in the rights to 
self-determination and non-discrimination (see United Nations Declaration on the 
Rights of Indigenous Peoples).

	 Free, prior and informed consent can be seen as a tool to ensure indigenous 
peoples’ self-determination, influence and participation.

	 The Sami Parliament was established in 1993 and is an elected body and a 
government authority. The Sami Parliament is tasked with promoting and 
monitoring issues related to Sami culture in Sweden. The Sami Parliament has 
public-law status as a government authority (Sami Parliament Act, 1992:1433).

	 The Act (2022:66) on Consultation on Matters Concerning the Sami People is 
intended to promote the influence of Sami over their own affairs. The law 
stipulates that the Swedish Government, administrative authorities, regions and 
municipalities must consult Sami representatives before decisions are made on 
matters that may have particular significance for Sami [see Act (2022:66) on 
Consultation on Matters Concerning the Sami People].
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conventions, including through the Swedish committee system and the 
consultation procedure.135 It was not until 2010, through the Act on 
National Minorities and Minority Languages, that a legally mandated 
consultation procedure was introduced.136 According to the law, authorities 
must give national minorities the opportunity to influence matters that 
affect them and must, as far as possible, consult with minorities on such 
matters. According to the law, consultation shall take place through the 
administrative authority conducting a structured dialogue with the 
national minorities, with the aim of incorporating their views and needs 
into the authority’s decision-making process.137

The consultation model is insufficient
Despite the fact that authorities have an obligation to consult with national 
minorities under Swedish legislation, there are still significant short-
comings regarding the ability of national minorities to exert influence and 
participate in issues that affect them. It can therefore be concluded that 
the provisions on consultation in the Swedish Act on National Minorities 
and Minority Languages have not had the intended effect. 

The Council of Europe, the County Administrative Board of Stockholm 
County, the Sami Parliament, and, not least, representatives of the 
national minorities have repeatedly emphasised that the consultation 
process resembles information meetings, in which the national minorities 

135 Government Bill 1998/99:143 (1999), p. 73 ff.
136 Act (2009:724) on National Minorities and Minority Languages and Government 

Bill 2008/09:158 (2009), p. 69 f.
137 Section 5 Act (2009:724) on National Minorities and Minority Languages.

	 The paragraph has been clarified and amended since its introduction in 2010. 
Paragraph 5 was amended in 2019. Among other things, the requirement that 
authorities shall consult with “representatives of” was removed to clarify that 
authorities should not only consult with representatives appointed by 
associations representing national minorities, but also with individuals and other 
stakeholders. The paragraph has since been amended to include instructions on 
how consultation should take place.
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receive information from the authorities in a one-way format. National 
minorities often have limited opportunities to influence decisions. In fact, 
consultations are sometimes conducted after decisions have already been 
made, or authorities fail to take into account what is presented during the 
consultations. Minorities’ opportunities for influence and participation are 
also affected by authorities’ lack of knowledge about the rights of national 
minorities and their obligations, as well as by the fact that minorities are 
included late in the decision-making process.138 These significant 
shortcomings in the consultation process have consequences for national 
minorities. There is currently no mechanism to request a review of 
decisions made without consultation. There is also no authority that 
oversees the implementation of the Act on National Minorities and 
Minority Languages.139

It is therefore questionable whether the model intended to facilitate 
influence and consultation, as outlined in the Swedish Act on National 
Minorities and Minority Languages, is a viable and appropriate solution 
for ensuring compliance with the Minority Conventions.140

The question of how states can ensure the influence and participation of 
ethnic minorities is not unique to Sweden. There are examples from 
several other European countries where alternative approaches have been 
used to ensure minorities’ right to influence and participation. In some 
countries, minorities have reserved seats in decision-making assemblies, 
lowered voting thresholds in elections to increase the chances of minority 
representatives being elected, and representation in administration, 

138 The County Administrative Board of Stockholm County and the Sami Parliament 
(2019).

139 See further reasoning under the section Legislation on the rights of national 
minorities under the headings Ensuring rights are enforceable and the possibility 
of review and No mechanism for rights-based monitoring and no responsible 
oversight authority on pages 64 and 65. 

140 Compare, among other sources, with SOU 2010:55 (2010), p. 247 ff.



78

advisory bodies or self-government.141 International bodies such as the 
Organization for Security and Co-operation in Europe (OSCE) and the  
UN also have conventions, agreements and recommendations relating to 
minorities’ right to influence and participation.142 There are therefore 
examples of different models for influence and participation that Sweden 
could review and draw inspiration from to strengthen the influence and 
participation of national minorities.

Limited opportunities for empowerment
Another aspect affecting national minorities’ opportunities for influence 
and participation is the extent to which the groups’ unique institutional 
conditions allow them to participate in decisions on issues that concern 
them in as equitable manner as possible. To achieve this, there need to be 
organisations that can represent the national minorities on various issues 
and in multiple ways, and the minorities must have the opportunities and 
staffing resources to independently analyse proposals and propose 
measures. Another central aspect is national minorities’ access to 
information and opportunities to participate in debate on relevant issues, 
including through national minority media.

141 SOU 2010:55 (2010), p. 247 ff.
142 See, e.g., the Organization for Security and Co-operation in Europe (1990), the 

Organization for Security and Co-operation in Europe (1999), and the United 
Nations International Covenant on Civil and Political Rights, Articles 25 and 27.
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Recommendation
The conditions for influence and participation for Jews, Roma, Sami, 
Swedish Finns and Tornedalians need to be strengthened. The 
Government should therefore

• investigate how the Swedish consultation model can be improved 
to increase national minorities’ opportunities for influence and 
participation at all levels of society143

• review the Act (2022:66) on Consultation on Matters Concerning the 
Sami People (Lag om konsultation i ärenden av särskild betydelse 
för rennäringen och samer) to ensure that it better aligns with the 
promotion of indigenous rights.144

Impact of historical abuses
Long-standing historical ties to Sweden were among the criteria applied 
for recognition as a national minority.145 The living conditions of Jews, 
Roma, Sami, Swedish Finns and Tornedalians are affected not only by 
present-day discrimination, but also by the historic policies and attitudes 
of the state and majority society, as well as the lingering impact of past 
abuses and mistreatment on current experiences of discrimination. 

Over the course of history, national minorities have been subjected to 
discrimination and persecution in Swedish society, particularly during 
certain historical events. Marginalisation, abuse and violations against 
individuals have occurred well into the 20th century. These include 
colonisation, racial biology research, ethnic surveys, forced displacement, 
sterilisation and the forced removal of children. Children were often 
placed in special schools, where they were prohibited from using their 

143 Compare with DO (2017f).
144 Compare with DO (2009), DO (2019b) and DO (2019c).
145 See also above, in the section National minorities and minority languages in 

Sweden, p. 32 ff. 
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minority language. In many cases, an individual’s affiliation with a 
national minority or use of a minority language led to stigmatisation. 
Although national minorities share certain experiences of abuse, their 
relationship with the Swedish Government and various authorities has 
differed throughout history.146

This means that historical perspectives on the situations of minorities 
must be taken into account when designing and implementing measures to 
ensure that national minorities can access the rights enshrined in the 
Minority Conventions.

Knowledge about the connection between historic 
discrimination and present-day discrimination is important
The abuses and violations experienced by individuals belonging to 
national minorities throughout history can be linked to discrimination 
today. Individuals still feel that the way they are treated in modern society 
is connected to long-held beliefs about Jews, Roma, Sami, Swedish Finns 
or Tornedalians.147 National minorities’ interactions with various 
authorities are also shaped by the historical experiences of abuse, often 
perpetrated by the authorities, that the minorities carry with them. Nor do 
individual authorities act independently of history and their own past.

An issue that exemplifies the connection between historical injustices and 
modern-day discrimination is the prevalence of language restrictions in 
schools and other settings. This could mean that students who speak 
Finnish, Sami or Meänkieli are prohibited from speaking their mother 
tongue with friends during breaks.148 National minorities are still 
experiencing language restrictions and remnants of the language policy 
pursued during much of the 20th century, which, among other things, 

146 Compare with Government Bill 2008/09:158 (2009), p. 32 ff., SOU 2023:68 
(2023), Ds 2014:8 (2014), the Swedish Government (2021) and SOU 2024:3 (2024).

147 Experiences of discrimination are described in more detail on page 22 ff.
148 Compare with DO (2013a), DO (2016b) and DO (2019e).
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forbade individuals from speaking their minority language and punished 
them if they did so. There are clear connections between the ideas that 
lead schools to restrict students from speaking Finnish, Sami or Meänkieli 
today and the policies pursued during much of the 20th century, when 
outright language bans were enacted in various areas of society, including 
schools. These historical experiences contribute to continued violations in 
the present day. In addition, today’s language restrictions indicate a direct 
connection between the school’s approach to speakers of national minority 
languages and historical policies, maintaining continuity.

Another example is seen in an issue raised in the DO’s dialogue with the 
Sami community. The issue is that Sami villages feel that the actions of the 
county administrative boards in the reindeer herding areas are 
characterised by the “Lappfogde mentality”. 149 Lappfogde refers to a 
government official who worked for the Lappväsendet, a government 
authority at the county level for Sami issues established in 1885. They were 
appointed to oversee the Lappväsendet and were tasked with mediating 
conflicts between reindeer herding and agriculture, as well as supervising 
and regulating reindeer herding. They were also responsible for 
representing the Sami in their interactions with authorities and 
individuals in positions of power. Sami were therefore not allowed to 
represent themselves. The system only ended in 1971.150 Even today, many 
Sami in Sami villages feel that, in their contacts with county 
administrative boards and other authorities, they have little real 
opportunity for influence and only limited opportunities for dialogue. 
Reindeer herders have long expressed frustration and powerlessness at not 
being regarded as experts on matters concerning the areas they have 
inhabited for generations. Instead, they feel that the rights, expertise and 
impartiality of the Sami are questioned.151

149 DO (2013d).
150 Lundmark, Lennart (1998) and Lantto, Patrik (2012).
151 The Ombudsman against ethnic discrimination (2008a), and DO (2013c).
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Another example that highlights the connection between historical 
discrimination and present-day discrimination, as well as the importance 
of a historical perspective, is the experience of Roma in encounters with 
authorities such as social services and the police. Historical events during 
the 20th century involving the forced removal of Roma children and the 
sterilisation of Roma have left deep traces in the minority’s trust in 
authorities such as social services. During the 20th century, registers and 
surveys of Roma families were carried out, for example, in government 
investigations, by the Malmö Police, and by the National Board of Health 
and Welfare, practices that have continued into the 21st century.152 The 
Skåne Police’s illegal register of 4,741 Roma and their family ties was 
revealed as recently as 2013.153 The Roma who were entered in the register 
were ultimately vindicated against the state through the Svea Court of 
Appeal’s ruling in 2017, and individual Roma have since received 
compensation. But this showed that the police relied on practices and a 
view of Roma rooted in historical abuses and shaped by negative 
perceptions of Roma as a group.154

The recognition of national minorities in 2000 marked a shift in Sweden’s 
approach to Jews, Roma, Sami, Swedish Finns and Tornedalians, but the 
DO’s view is that long-held beliefs about minorities and practices used in 
schools and by authorities still persist. Sweden has not yet fully broken 
with previous approaches and policies, and in several areas of society 
there is a lack of recognition of, and redress for, historical abuses. The 
DO’s view is that this situation influences the prevalence of discrimination 
today and limits national minorities’ access to equal rights and 
opportunities.

152 SOU 2014:8 (2014), p. 23 ff.
153 Dagens Nyheter (2013a).
154 Svea Court of Appeal (2017).
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Recognition of history – but actions lacking  
historical perspective
Over the past 30 years, a number of government investigations have been 
commissioned to shed light on the historical abuses suffered by Sweden’s 
national minorities, particularly during the 20th century.

The reports issued by the Sterilisation Inquiry and the Neglect Inquiry l 
ed to compensation for individuals who were subjected to sterilisation 
against their will or at another party’s initiative, as well as for children 
who suffered abuse and neglect in social care.155 However, both of these 
inquiries failed to address discrimination and did not clarify the connections 
between the abuses and the ethnic affiliation of the individuals affected. 
This has contributed to the continued invisibility of, for example, Roma’s 
experiences of abuse by the state based solely on their ethnic belonging  
as Roma.

The Government’s Dark Unknown History – White Paper on Abuses and 
Rights Violations Against Roma in the 20th Century, highlights abuse 
against Roma in certain areas of society. The white paper was primarily 
intended to investigate and describe historical events, not to propose 
measures.156

The Government commissioned two government investigations, one in 
2020 and one in 2021, with the task of examining violations and abuses 
against Tornedalians, Kvens and Lantalaiset, and the other to map and 
examine the policy pursued towards Sami and the consequences for Sami 
people.157 The 2021 inquiry, the Truth Commission for the Sami People,  
is still ongoing and is due to report its work in October 2026. 

155 SOU 1999:2 (1999), SOU 2000:20 (2000), SOU 2000:22 (2000), SOU 2009:99 
(2009), SOU 2011:9 (2011) and SOU 2011:61 (2011).

156 Ds 2014:8 (2014).
157 Swedish Government (2020) and Swedish Government (2021).
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The Truth and Reconciliation Commission for Tornedalians, Kvens and 
Lantalaiset issued its final report in 2023. By presenting testimonies and a 
series of research reports on specific historical events, the inquiry shed 
light on historical violations and abuses. In its report, the inquiry put 
forward several proposals for measures that, if implemented, could help 
improve the situation of the minority with regard to discrimination and 
access to human rights.158 However, it can be stated that several pivotal 
historical events were not fully addressed, and the report does not always 
clarify the connection between historical abuses and the situation of the 
minority in present-day Sweden. This limits the possibilities for individuals 
to obtain redress and to pursue matters through legal means.159

The DO wishes to emphasise that the Government’s recent efforts, such  
as the Dark Unknown History – White Paper on Abuses and Rights 
Violations Against Roma in the 20th Century (Vitbok om övergrepp och 
kränkningar av romer under 1900-talet), the Truth and Reconciliation 
Commission for Tornedalians, Kvens and Lantalaiset and the Truth 
Commission for the Sami people, have played an important role in raising 
awareness of various historical events and abuses. The knowledge gained 
can be used as the basis for a state apology for historic policies, and thus 
serve as a starting point for, and contribute to, efforts towards 
reconciliation and building mutual trust between the country’s national 
minorities and the Swedish Government.

158 SOU 2023:68 (2023).
159 DO (2024c).
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However, to date, few measures have been implemented to address the 
effect of historical discrimination against national minorities on their 
current situation, and to ensure that Jews, Roma, Sami, Swedish Finns 
and Tornedalians can access equal rights and opportunities.160 Since not 
all national minorities have been the subject of similar historical inquiries, 
and since only certain aspects and events of history have been highlighted 
so far, more of this work should be initiated, continued and institutionalised. 
It is important that both the national minorities and the Government can 
share a common understanding of past events. Therefore, national 
minorities need to have influence over and ownership of the way history is 
depicted in writing, and these accounts should be produced through 
independent academic research.

Testimony and archival material have been central to the work on the 
White Paper and the two truth commissions. However, none of the 
inquiries were directed to investigate abuses against individuals from a 
legal standpoint and determine questions of liability in individual cases.161 
In order to offer individuals the opportunity to seek redress and provide 
opportunities for financial and other compensation, it is therefore 
important not only to describe the historical events but also to investigate 
the legal implications and carry out a more in-depth examination of any 
legal aspects concerning the abuses. Redress at the individual level can be 
crucial for achieving reconciliation and building mutual trust between 
national minorities and the Swedish Government.

160 There is, however, a good example of a measure that takes such an approach. It 
is the assignment that the Government handed down in 2014 to the predecessor 
of today’s Swedish Authority for Privacy Protection (Datainspektionen) to carry 
out supervision regarding the registration of sensitive personal data based on 
ethnic origin (see Swedish Government, 2014b).

161 The directives leading to the two truth commissions state: “The assignment does 
not include consideration of any questions of liability in individual cases or 
financial compensation for individuals who have been affected” (see Swedish 
Government, 2020), and “The Commission shall not express an opinion on 
individual liability or other matters that may come under judicial review, such as 
questions of compensation” (see Swedish Government, 2021).
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It is important to build historical knowledge, but it is equally important 
that such knowledge is used as a basis for various types of measures, 
including ensuring that national minorities can access the rights 
enshrined in the Minority Conventions. Minorities that have historically 
been subjected to abuse at the hands of the state may find themselves in a 
different starting position than individuals belonging to the majority 
society. It may therefore sometimes be necessary to consider compensation 
and special measures to ensure that minorities generally have the same 
opportunities to access their rights.162 Even if we imagine a situation where 
all forms of discrimination are eliminated, the effects of certain historical 
abuses would remain. National minorities would still lack access to equal 
rights and opportunities in certain areas of society. Historical language 
bans and forced assimilation policies, for example, have affected the 
national minority languages and the conditions in which their speakers 
live. Special measures are therefore needed to ensure that the abuses of 
the past are not repeated.163 To date, there has been a lack of systematic 
efforts to address historical abuses and their effects, as well as to provide 
redress to those affected.

Recommendation
If we are to prevent historical abuses from recurring, measures are needed 
to acknowledge and address their lasting effects. The Government should 
therefore

• investigate the legal implications of historical abuses for individual 
minority groups, in order to help individuals seek redress today.164

162 Council of Europe (1995), paragraphs 38–40.
163 See also above under the section The Council of Europe´s Minority Conventions 

under the heading The Framework Convention, p. 28 ff.
164 Compare with DO (2024c).
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• gather and disseminate further historical knowledge, including knowledge 
about the link between historical discrimination and present-day 
discrimination. This could involve targeted research funding or creating 
institutions/museums that can be responsible for the documentation 
and dissemination of knowledge, and should be done in a way that gives 
minorities influence over, and ownership of, their own history165

• take compensatory measures based on historical knowledge, thereby 
ensuring that national minorities are able to enjoy equal rights and 
opportunities. This could involve various compensatory measures 
addressing historical assimilation policies, which had a profound 
impact on national minority languages and their speakers.166

Minority policies instead of indigenous policies
In 1977, Sweden recognised Sami as an indigenous people, and the 
Riksdag stated in connection with the recognition that Sami “... are an 
indigenous people entitled to special cultural treatment in Sweden under 
international law.”167 This recognition has subsequently been confirmed on 
several occasions by the Riksdag, including when the Riksdag approved 
the ratification of the Council of Europe’s Minority Conventions.168 The 
special status of the Sami was also enshrined through an amendment to the 
Instrument of Government in 2011, which stated that “the opportunities of 
the Sami people and ethnic, linguistic and religious minorities to retain and 
develop a cultural and social life of their own shall be promoted.”169

165 Compare with DO (2016c).
166 Compare with DO (2024c).
167 Committee on Cultural Affairs’ report 1976/77:KrU43 (1977).
168 Committee on the Constitution Report 1999/2000:KU6 (2000), page 22 and 

Government Bill 1998/99:143 (1999), pp. 10 and 21.
169 Chapter 1, Section 2, fifth paragraph of the Instrument of Government (1974:152). 

The preparatory work emphasised that the word culture “should be given a 
broad interpretation […]. It thus includes reindeer herding, which is a central 
element of the traditional Sami way of life” (Government Bill 1975/76:209, p. 138).
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Government investigations but no action
Over the past forty years, approximately thirty government investigations 
have been carried out on Sami and Sami rights, as well as a number of 
other investigations concerning Sami.170 Despite this, few measures have 
been adopted to ensure the rights of Sami. It is therefore difficult to ignore 
the impression that the Swedish Government has relied on government 
invesitgations to defer the “Sami issue”, leaving it to the courts and local 
communities to resolve the problems created by the Government’s lack of 
political will. Even in areas where case law has been developed through 
decisions of the Swedish courts, the Government has not adapted its policy 
and legislation accordingly. In its ruling on the “Girjas case”, the Swedish 
Supreme Court clarified several central issues. For example, the Court 
found that Sami land rights had been established through possession since 
time immemorial (urminnes hävd), and that parts of the International 
Labour Organization’s (ILO) Convention No. 169 concerning Indigenous 
and Tribal Peoples in Independent Countries (hereinafter referred to as 
ILO 169)171 are binding even though the convention has not been ratified by 

170 Compare with Ds 2008:26 (2008), Ds 2009:40 (2009), Ds 2009:64 (2009), Ds 
2010:22 (2010), Ds 2017:43 (2017), Smith, Carsten (ed.) (2005), SOU 1986:36 
(1986), SOU 1989:41 (1989), SOU 1990:91 (1990), SOU 1997:192 (1997), SOU 
1997:193 (1997), SOU 1999:25 (1999), SOU 1999:146 (1999), SOU 2001:101 (2001), 
SOU 2002:77 (2002), SOU 2005:17 (2005), SOU 2005:40 (2005), SOU 2005:79 
(2005), SOU 2005:116 (2005), SOU 2006:14 (2006), SOU 2006:19 (2006), SOU 
2008:26 (2008), SOU 2008:125 (2008), SOU 2012:58 (2012), SOU 2017:60 (2017), 
SOU 2017:88 (2017), SOU 2017:91 (2017), SOU 2020:27 (2020) and SOU 2023:46 
(2023).

171 The International Labour Organization (ILO) is an independent specialised 
agency of the United Nations that works on issues related to employment and 
working life. For further information, see ilo.org . See also International Labour 
Organization Convention No. 169, Convention Concerning Indigenous and Tribal 
Peoples in Independent Countries.

http://www.ilo.org
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Sweden.172 A little over a year after the ruling, a parliamentary committee 
called the Reindeer Land Committee (Renmarkskommittén) was appointed. 
The committee’s assignment was to submit proposals for a new reindeer 
husbandry act that would replace the current reindeer husbandry act. Part of 
the assignment also involved ensuring that the legislation was compatible 
with the conclusions of the Girjas ruling. But before the inquiry could present 
its final report, the government shut down the Reindeer Land Committee in 
December 2024.173 No new government investigation has been initiated since 
then to examine the impact of the Swedish Supreme Court’s ruling.

The Government has thus transferred its responsibility to landowners, 
municipalities, schools and the Sami to resolve the problems and conflicts 
arising from Sami policy. As a result, Sami are currently even more 
vulnerable to discrimination. This situation not only affects the prevalence 
of discrimination, but also the exposure of Sami to online hate speech and 
other racially motivated offences.174

Indigenous policy is needed

Since Sweden recognised the Sami as an indigenous people in 1977, there 
have been changes at the international level regarding the legal status of 
indigenous peoples and their rights. At the time of Sweden’s recognition, 

172 NJA 2020, p. 3. The case concerned whether the Girjas Sami village has the right 
to independently grant hunting and fishing rights to others. In its ruling, the 
Swedish Supreme Court found that the Girjas Sami Village may issue permits for 
small game hunting and fishing without the Government’s consent in the area in 
question in the case, notwithstanding the permit granting provisions in the 
Reindeer Husbandry Act. The Government therefore does not have the right to 
permit hunting and fishing in the area. According to the ruling, the Sami village 
has, based on historical circumstances, exclusive rights to small game hunting 
and fishing, which also includes the right to grant permits. See also, e.g., Allard 
and Brännström (2020).

173 See also the DO’s response to Renmarkskommittén’s interim report:  DO (2024b).
174 Compare with the Swedish National Council for Crime Prevention (2024), Stoor, 

Jon Petter A., Spetz, Karin, Widén, Ludvig and San Sebastian, Miguel (2025) and 
Ledman, Anna-Lill (2012).
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indigenous peoples were primarily seen as minorities with protected 
language and culture. Currently, shifts in international law have led to 
increased recognition of indigenous peoples as distinct peoples with the 
right to self-determination and the right to land and natural resources. 
There is therefore reason to consider the extent to which Sweden has kept 
pace with these changes and adapted national legislation and policy to 
match developments at the international level.175

For example, unlike Norway and Denmark, Sweden has chosen not to 
accede to the most important international convention on indigenous 
peoples, ILO 169. One obstacle to Sweden’s ratification of ILO 169 has 
been Article 14 of the convention, which deals with the ownership rights  
of the Sami and other indigenous peoples to land.176 However, Sweden has 
not fully implemented the other articles of the convention, either through 
national legislation or by other means.177 One step towards better aligning 
Swedish policy with international developments was the establishment of 
the Sami Parliament in 1993. This can be seen as a step towards giving 
Sami increased influence over their own conditions. But during the same 
period that the Sami Parliament was established, Sami were deprived of 
the exclusive right to hunt small game on government land above the 
agriculture border (odlingsgränsen) and on the reindeer grazing mountain 
lands (renbetesfjäll), which cannot be said to follow developments in 
indigenous law during the same period.178

175 Compare with Johansson, Peter (2008).
176 Government Bill 1992/93:32 (1993), p. 59 f, Committee on the Constitution Report 

1992/93:KU17 (1993), Swedish Government (1997), Committee on the Constitution 
Report 2005/06:KU19 (2006) and Government Communication 2005/06:95 
(2006). See also International Labour Organization Convention No. 169, 
Convention Concerning Indigenous and Tribal Peoples in Independent Countries.

177 Although it can be said that Sweden, through the welfare system or through 
general initiatives in specific policy areas, meets some of the requirements of 
ILO 169, there has been a lack of concrete measures to fully implement the 
articles of the convention and ensure the rights of the Sami as an indigenous 
people. Compare also to SOU 1999:25 (1999).

178 Johansson, Peter (2008).
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On paper, Sami residing in Sweden are recognised as an indigenous 
people. Despite the existence of a Sami policy, it is clear that with the 
introduction of minority policy, the Sami have primarily come to be 
regarded as a national minority, with rights to the protection of language 
and culture. Sami policy has not been significantly adapted to respond to 
the fact that, internationally, indigenous peoples are now recognised as 
distinct peoples with certain rights, including the right to self-
determination and rights to land and natural resources. Furthermore, 
policy has not been significantly changed in response to legal 
developments in the Swedish courts regarding the recognition of Sami 
rights, including the Swedish Supreme Court’s ruling in the Girjas case, 
which affirmed that the rights of Sami as an indigenous people must be 
taken into account.179 The DO has therefore long emphasised that Sweden 
needs to ensure the rights of Sami as an indigenous people and that, in 
addition to minority policy, a specific indigenous peoples policy is needed.180

Recommendation
Sweden needs to ensure the rights of Sami as an indigenous people.  
The Government should therefore

• ratify International Labour Organization Convention No. 169 
concerning Indigenous and Tribal Peoples in Independent Countries 

• establish legislation and an indigenous peoples policy that, based on 
International Labour Organization Convention No. 169 concerning 
Indigenous and Tribal Peoples in Independent Countries and the 
United Nation Declaration on the Rights of Indigenous Peoples, 
ensures the rights of the Sami as an indigenous people. 

179 NJA 1981 p. 1, NJA 2011 p. 109 and NJA 2020 p. 3.
180 Compare with Dagens Nyheter (2013b), DO (2017c), DO (2017d), DO (2019b), DO 

(2019c), DO (2021c) and DO (2024j).
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