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The Norwegian Equality and Anti-Discrimination Ombud (the Ombud) appreciates the
opportunity offered by the Council of Europe to provide input to GREVIO and to the
monitoring of the implementation of the Council of Europe Convention on Preventing
and Combating Violence against Women and Domestic Violence (the Istanbul
Convention) in Norway.

The Ombud’s mandate and role are stipulated under the Norwegian Anti-
Discrimination Ombud Act. Our mandate includes monitoring Norway's fulfilment of
its human rights obligations under three UN conventions. The Ombud has an official
role in ensuring that Norway upholds its human rights obligations in line with the
Convention on the Elimination of All Forms of Discrimination against Women
(CEDAW); the Convention on the Elimination of All Forms of Racial Discrimination
(CERD); and the Convention on the Rights of Persons with Disabilities (CRPD). We
report directly to the UN on the extent to which the Norwegian government upholds
these three conventions.

Likestillings- og diskrimineringsombudet | Mariboes gate 13 | Pb 9297 Grgnland, 0134 Oslo
TIf. (+47) 231573 00 | E-post: post@ldo.no | www.ldo.no | org. nr. 988 681 873



The Ombud also offers free guidance to individuals, employers and organisations.
Organisations and employers may also contact us for guidance on how to prevent
harassment or discrimination.

Below follows the Ombud’s input to GREVIO’s thematic evaluation round (Building
trust by delivering support, protection and justice). Due to capacity considerations, we
have chosen to highlight the issues we have had a particular focus on since the
previous reporting cycle, and where we find it especially relevant to provide
supplementary information to the authorities’ report.

Summary of the Ombud’s main points

Several important Norwegian public reports, political strategies and action plans on
violence have been released since the authorities last reported to GREVIO." At the
same time, the extent of violence against women and domestic violence remains
high and appears to be increasing.2 We are concerned that the important knowledge
gained through the authorities’ work is not being used to generate concrete action
through the development of legislative proposals or increased allocations to
essential budget areas. It is therefore our assessment that the authorities’ efforts to
prevent and combat violence against women in general and against domestic
violence in particular are progressing too slowly, and that funding in these areas is
insufficient.

For the authorities to better protect women from all forms of violence, and to better
prevent, prosecute, and eliminate violence against women and domestic violence,
the Ombud believes that:

o A comprehensive national effort is needed to prevent and combat domestic
violence and rape against women and girls. The work of following up and
implementing recommendations and measures from committees and action
plans must be given high priority, and sufficient financial resources must be
allocated to this work. See pages 3-7 and 11-15.

« Legislative changes that affect victims of violence must be evaluated and, if
necessary, reversed or amended. Gaps in legislation that negatively affect
victims of violence must be closed. See pages 7-10.

« A gender perspective must be more clearly reflected in measures
implemented by the authorities and in education given to children and
adolescents—both to prevent harmful gender stereotypes and to ensure that
measures and education are effective. See pages 16-18.
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« Equal and accessible treatment services for perpetrators and victims of
gender-based violence must be ensured. See pages 18 and 25.

o Increased resources and competence-building measures must be secured for
support services regarding particularly at-risk groups, including women with
disabilities, LGBTQ+ persons, older women and women with ethnic and
national minority backgrounds, so that current barriers to providing and
receiving adequate help are removed. See pages 19-22.

« Increased resources and competence-building measures must be secured for
the police and prosecuting authorities. See pages 26-27.

o Legislative amendments should be implemented to prevent forced
sterilisation and abortion. See pages 22-25.

« Legislative and practice-related changes should be implemented to ensure
that women who lack an independent legal residence permit receive adequate
protection from domestic violence. See pages 27-28.

Article 7 - Comprehensive and coordinated policies

Since the previous reporting to GREVIO, the authorities have, among other things,
published the Escalation Plan against Violence and Abuse against Children and
Domestic Violence; the Action Plan against Negative Social Control and Honour-
Based Violence; and appointed a committee to review legal issues related to
negative social control, honour-based violence, forced marriage, female genital
mutilation, psychological violence and involuntary travel abroad. Furthermore, the
authorities have appointed a committee to examine issues related to the prevention
of rape, support services for rape victims and prosecution of rape cases (the Rape
Committee); they have established a permanent partner-homicide commission; and
the Norwegian National Human Rights Institution (NIM) has been given the special
mandate to monitor Norway’s implementation of the Istanbul Convention.® This
represents a positive development in the field of violence prevention.

At the same time, in the Ombud'’s assessment there are several challenges when it
comes to the authorities’ efforts to ensure an effective, comprehensive, and
coordinated national policy, as discussed below.

Domestic violence

The Office of the Auditor General concluded in 2022 that there are still serious
shortcomings in the authorities’ efforts to combat domestic violence. * Among other
things, there are deficiencies in the authorities’ coordination of support services. In
addition, there are serious shortcomings at the municipal level, where much of the
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responsibility for preventing and combating domestic violence lies.® Studies show
that municipal services are poorly coordinated, and that collaboration between
relevant actors is inadequate. Several municipalities lack action plans against
domestic violence, and many struggle to provide victims with comprehensive
services during the re-establishment phase.® Recent research also shows challenges
related to post-separation violence or continued violence/abuse after separation,
where the systems intended to support a victim after leaving their abuser may
instead contribute to the continuation of abuse.”

Prevalence studies show that a relatively large percentage of the population has
been subjected to severe partner violence, and that the prevalence of severe partner
violence is increasing. In the latest prevalence study, 1 in 10 women and 3 in 100
men reported having been subjected to severe physical violence by a partner. More
women now report having been subjected to severe physical violence by a current or
former partner than previously. The most significant change is found among young
women (between the ages of 18—-29 years), where the number of those reporting
severe partner violence has almost doubled. Men report approximately the same
levels of partner violence as before.® These findings underscore the fact that
domestic violence is a clear gender equality challenge, and that preventive efforts
have not had the intended effect.

Although action plans have been adopted and measures presented in various
reports, the Ombud — like many other actors in the field — is concerned that the
action plans and proposed measures are insufficiently binding and that progress is
too slow.® Regarding the Escalation Plan against Violence and Abuse against
Children and Domestic Violence,'® the Ombud believes, among other things, that it is
necessary to shift from recommendations to legally binding obligations. As it
stands, the plan still only encourages municipalities to establish municipal or
intermunicipal action plans,'" and only 68 percent of municipalities had such plans
as of 2023.2 This despite the fact that municipal action plans have been
recommended by the authorities for several years, as potentially effective tools to
help municipalities meet their obligations to prevent, detect and avert domestic
violence, and to ensure a more comprehensive and coordinated policy. Another
measure proposed in the escalation plan is that models for municipal or
intermunicipal cooperation on domestic violence should be examined. As far as the
Ombud is aware, this work has been started but is not yet completed. The Ombud,
along with other actors, believes that — in addition to this assessment — there must
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be a statutory duty for municipalities to establish an interdisciplinary and
interagency cooperation model or to appoint a domestic violence coordinator to
assess and handle domestic violence cases. At present, no actor — other than crisis
centres — has overall responsibility for assisting victims. A municipal violence team
or coordinator would improve coordination and collaboration and ensure better
follow-up of victims, including during the reestablishment phase.’® We believe
progress on this is too slow.

The Ombud is also critical of the fact that efforts to combat negative social control
and honour-related violence continue to be a left out of the overall strategy to
combat domestic violence. Since the previous reporting to GREVIO, the government
has launched a separate action plan against negative social control and honour-
motivated violence and compiled an assessment of the legal issues relating to these
topics in a separate, stand-alone report. Responsibility for these issues has been
placed with the Ministry of Labour and Social Inclusion, while other efforts to combat
violence in close relationships and violence against women fall primarily under the
responsibility of the Ministry of Justice and Public Security. The Ombud believes that
this approach may contribute to an unfortunate fragmentation, as GREVIO also
concluded in its latest report to Norway in 2022.

Rape

The authorities have not succeeded in preventing or combating rape in Norway. We
share the analysis put forward in the Rape Committee’s report NOU 2024: 4, which
concludes that the authorities have not succeeded in this work, and that rape is
underprioritized with regard to allocation of public resources.

Prevalence studies show that levels of rape against girls and women are alarmingly
high. In the most recent prevalence survey, twenty percent of Norwegian women and
three percent of Norwegian men reported having been subjected to rape involving
force or coercion, rape during sleep or combinations of these categories of rape.™
Rape therefore appears to be a serious and widespread problem, and a clear gender
equality challenge.

As a societal and public health issue, rape is under-communicated and is given low

priority in the allocation of public resources. This is consistent with criticism
previously levelled at Norway by the CEDAW Committee, which has expressed
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concern about the high incidence of sexual violence against women, see CEDAW
Concluding observations on the tenth periodic report of Norway section 31 b).

Two major prevalence studies on violence and rape have been conducted in Norway,
in 2013 and 2022. By comparing the surveys, researchers have recently concluded
that there is a significant increase in reported cases of sexual violence and rape
among women. The most significant change is seen among young women between
the ages of 18-29 years, where the reporting of rape involving force or coercion has
more than doubled. Nearly one in five women in this age group state that they have
been raped with force or coercion.’s

In addition to a substantial increase in reported cases of rape, The National Criminal
Investigation Service (Kripos) and the Sexual Assault Centre in Oslo report
noticeable changes in the cases they handle. Their casework indicates that over the
past decade it has become relatively common for rapes to be filmed—either by the
perpetrator or by others present during the assault—in addition to an increased use
of strangulation and online sexual extortion. Another trend is that more people are
present during the rape, either actively participating or observing. These factors
contribute to further harm beyond the act of rape itself. Findings also show a strong
correlation between rape during adolescence and self-harm or suicide attempts
among young girls (13-18 years)."®

The lack of political will to invest in the prevention of rape and other forms of sexual
violence, spans over multiple government administrations. For example, no financial
resources were allocated in the 2025 or 2026 national budgets for implementing the
measures proposed by the Rape Committee. See page 10 for further details.

We therefore believe that there is significant untapped potential in the prevention of
rape against girls and women, and that political prioritisation is urgent.

Technology-facilitated gender-based violence

The Ombud also finds that efforts targeting technology-facilitated violence are
lacking—both as a dimension of other forms of violence and as a distinct form of
violence against women and domestic violence, for instance deepfakes and
sextortion. Rapid technological developments contribute to an increasing prevalence
of technology-facilitated gender-based violence. This violence is continuously
evolving and disproportionately affects girls and women, causing profound harm to
victims. States parties have an obligation to deliver justice and protection, including

Side 6 av 36



through adequate and efficient legal measures for victims of technology-facilitated
gender-based violence.

Technology-facilitated violence is also a dimension of other forms of violence
against girls and women. To ensure the development and implementation of
measures that help prevent and combat this type of violence, long term investment
in research is needed to illuminate existing challenges relating to both scope and
form, while also capturing emerging trends. Further, resources must be allocated to
evaluate already implemented measures to ensure effectiveness and precision.

Legislation

Regarding legislation, several changes have been made since the previous report to
GREVIO. Nevertheless, we find that gaps remain which may weaken the situation of
victims of violence, and that some of the changes introduced may also have
negative consequences for women exposed to violence.

The Penal Code

Grooming

Section 306 of the Norwegian Penal Code regulates grooming, defined as situations
where an individual has agreed to meet with a child under 16 years of age with the
intention of committing a criminal offence.’”

Sexual offences, including various forms of grooming, pose a serious threat to the
life and safety of women and girls. Under the current Penal Code provision, criminal
liability for grooming is contingent upon a physical meeting taking place. Specifically,
the law requires the perpetrator to have “arrived at the meeting place or at a location
from which the meeting place can be observed.” As a result, grooming that takes
place exclusively in digital environments—even when it culminates in technology-
facilitated sexual abuse—falls outside the scope of Section 306. Therefore, in the
Ombud'’s opinion, the Penal Code section 306 should be amended to also criminalise
grooming on digital platforms which does not culminate in a physical meeting.

Introduction of a statutory provision on covert stalking

Stalking is currently covered by Penal Code sections 266, 266a, and 298 on reckless
conduct. A prerequisite for criminal liability is that the person engaged in stalking is
detected. Covert stalking is not currently punishable. However, similar to
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criminalised stalking, covert stalking infringes upon women'’s right to privacy and
constitutes a form of gender-based violence that particularly affects women.®

In 2021, the Ministry of Justice and Public Security circulated a proposal for public
consultation to criminalise covert stalking. The consultation paper remains under
consideration. The Ombud supported the Ministry’s proposal to criminalise covert
stalking and the amendments strengthening criminal law protection against intrusive
photography and filming. There was broad agreement among consultation bodies to
implement the proposed changes. The Ombud has raised this matter with the
Ministry of Justice and Public Security several times and has called for progress, but
the proposed changes have not yet been implemented.

Provisions on domestic violence (Penal Code sections 282 and 283)

The legislative committee responsible for NOU 2024:13 Freedom and Law assessed
whether victims of honour-based violence and psychological violence have adequate
legal protection in Norway." They concluded that the Penal Code provisions on
abuse (8§ 282 and 283) meet the minimum legal requirements of Article 33 of the
Istanbul Convention concerning criminalisation of psychological violence. However,
they found that legal protection against psychological violence should be
strengthened, as the current wording does not sufficiently clarify that abuse may
occur solely through psychological acts. To ensure consistency and guarantee that
cases involving psychological violence independent of physical violence can be
prosecuted under the provision, the committee proposed clarifying that “other
violations” include both physical and psychological violations. As far as the Ombud
is aware, these changes have not yet been implemented.

The scope of Penal Code §§ 282 and 283 currently does not include relationships in
which the involved parties are not living together or are married. The Ombud believes
it is crucial that the law also covers relationships where the partners live separate
from each other in order to address partner violence among adolescents, a
phenomenon that recent research indicates is on the rise.2®° This amendment has not
yet been implemented.

The rape provision in Penal Code section 291
In spring 2025, the Parliament (Stortinget) voted to amend the Penal Code so that
section 291 now explicitly states that sex without consent is rape. The new wording

states: “Anyone who engages in sexual intercourse with a person who has not
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consented to it, either in word or conduct, shall be punished with imprisonment for
up to 6 years.” The law has been in force since 1 July 2025.

The Ombud welcomes the amendment to section 291 and considers the change to
bring Norwegian law more in line with Norway'’s international obligations, including
under the Istanbul Convention. The introduction of a “yes means yes” model as the
first paragraph of the rape provision requires the implementation of measures
relating to attitudes, education and competence across the entire criminal justice
chain to ensure that the amendment has the intended effect.

So far as the Ombud is aware, no criminal cases under the new section 291 have yet
been heard in court. This means that the consent requirement has not yet been
applied in practice. The Ombud is concerned both that few rape cases are
investigated and adjudicated, and that relevant services lack sufficient competence
to apply the new consent-based provision. We are also concerned that few resources
have been allocated to awareness raising campaigns, education, and competence
building about the legal changes among the public, support services, and actors in
the criminal justice chain. This may hinder the desired effect of the legislative
amendment.

The Victim Compensation Act

Several amendments to the Victim Compensation Act, which entered into force on 1
January 2023, weaken legal protection and the right to compensation for women
subjected to violence. The Ombud is particularly critical of the introduction of a
requirement that applications for victim compensation must be submitted within one
year of the final prosecutorial decision, final judgment, or binding settlement. We are
further critical of the introduction of an absolute requirement that the case must
have been reported to the police, and that the alleged perpetrator must be
considered a party to the case.

That certain criminal acts no longer give entitlement to compensation—such as
serious stalking, threats, and repeated breaches of restraining orders—is also a
serious weakening of the law. In addition, stricter limitations have been introduced
regarding which cases entitle victims to have their legal costs covered. The CEDAW
Committee has expressed concern about these legislative changes.?' The
amendments are under evaluation.?2 The Ombud supports this evaluation and
believes that the aforementioned changes should be reversed.
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The Act relating to Children and Parents (the Children Act)

The new Children Act was adopted in 2025 despite strong protests from civil society,
crisis centres, judges, and researchers in the field. The law is scheduled to enter into
force in 2027.

The Ombud finds that the proposal for a new Children Act lacks a thorough
assessment of the implications for victims of violence. The proposed main rule that
all parents must have shared parental authority after separation represents a
fundamental change to the legal framework. The Ombud is critical of the fact that
apparently there has been no or little assessment with regard to how this
amendment may affect victims of violence, and we are concerned that the situation
of victims of violence has not been adequately considered in the drafting process.
Furthermore, we are concerned that there apparently has been no assessment
regarding whether the Act could include new provisions to protect victims of
violence, for example, through the establishment of mechanisms to protect the
victimised parent during the practical implementation of visitation with a violent
parent.??

The Legal Aid Act

Although the income thresholds for means-tested free legal aid have been increased,
only a limited portion of the population is eligible for legal aid. The Act does not
cover cases involving sexual harassment, serious stalking, or economic violence.
Nor does it directly cover applications for independent residence permits under
sections 53 (1) (b) and 53 (2) of the Act relating to the admission of foreign
nationals into the realm and their stay here (Immigration Act).

Recommendations

o The work of following up and implementing recommendations and measures
from committees and action plans must be prioritised.

« Authorities must ensure comprehensive support services in municipalities,
such as implementing a legal duty to establish interdisciplinary, interagency
cooperation /domestic-violence coordinators in municipalities, as well as the
legal duty for municipalities to develop action plans against domestic
violence.

o A comprehensive initiative must be launched to prevent rape of women and
girls. This includes extensive, long-term awareness-raising campaigns,
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strengthened sexuality education, and competence-building across all
relevant services.

To ensure adequate legal protection for victims of technology-facilitated
violence, the state must develop and implement strategies for systematically
assessing existing legislation, including its applicability and effectiveness in
addressing all forms of such violence.

Resources must be secured for long-term research on the nature and scope
of technology-facilitated violence against women and girls, as well as
emerging trends in this form of violence.

Regarding grooming, the requirement of a physical meeting, or presence at a
location from which the meeting place can be observed, must be removed
from Penal Code section 306. Grooming that results in technology-facilitated
sexual violence should also be explicitly criminalised as grooming in the Penal
Code.

The state must adopt a penal provision against covert stalking, in line with the
2021 consultation proposal, as soon as possible.

The personal scope of the Penal Code’s provisions on violence and abuse in
close relationships (§§ 282 and 283) must include relationships in which the
involved parties are not living together or married, and it must be clarified in
the Penal Code that psychological violence alone is also punishable.

An evaluation should be conducted with regard to how the new consent law
functions in practice.

The amendments to the Victim Compensation Act must be evaluated and
reversed to ensure that victims have access to compensation, in accordance
with requirements under the Istanbul Convention Article 30.

The new Children Act should be evaluated as soon as possible, in light of the
authorities’ obligation to protect women and children from violence.

The income threshold for means-tested free legal aid must be increased. In
addition, the legal aid scheme must cover cases involving gender-based
violence, including both digital and physical sexual violence, and various
forms of violence in close relationships; cases involving sexual harassment;
serious stalking; and economic violence. Legal aid should also be offered in
cases involving applications for independent residence permits under
sections 53 (1) (b) and 53 (2) of the Immigration Act, ensuring free legal aid
regardless of income or assets.
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Article 8 — Financial resources

Financing measures to prevent and combat violence against women and violence in close
relationships

As mentioned, the Ombud is concerned that the important knowledge generated in
Norwegian public reports and government strategies is not translated into concrete
action—neither in legislative amendments nor through increased allocations to
essential budget areas.

Financing new policies in the field of violence

The Rape Committee

The analysis presented by the Rape Committee in NOU 2024: 4 — Rape: An
Unresolved Societal Problem?* shows that the current situation is very serious:
Norway has not succeeded in preventing or combating rape, and rape is
underprioritized in the allocation of public resources. The Committee proposed 30
measures for the government to follow up, grouped under comprehensive and
coordinated policy, prevention, support services, prosecution, and research.

The Ombud has emphasised that this report should not serve merely as background
knowledge, but as a basis for concrete measures and adequate resources to
address this major gender-equality and societal challenge.

However, we cannot see that the follow-up of the Committee’s report has been
prioritised in the 2025 or 2026 national budgets, nor that funding has been set aside
for implementing the proposed measures.

The consent-based provision

The Ombud believes that the introduction of a consent-based rape provision requires
the implementation of measures related to attitudes, education, and competence—
both among the general public and within essential services. No resources have
been earmarked in recent budgets for awareness campaigns or strengthened
initiatives in schools or other educational settings.

The police have received increased funding in recent budgets, but there has been no
earmarking for work on sexual violence, technology-facilitated violence, or domestic
violence. We cannot see that the introduction of the consent-based provision has
had any budgetary consequences.
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Sexuality education

For years, the Ombud, civil society, and various expert committees have argued that
a national initiative is needed to strengthen sexuality education.?®* However, no
earmarked resources have been allocated to ensure such a national effort.

The Escalation Plan against Violence and Abuse against Children and Domestic Violence
(2024-2028)

The Escalation Plan (2024-2028) includes more than 122 concrete measures
across several areas of focus.2¢ The Ombud is concerned that the plan lacks a
binding and detailed financing plan to ensure swift implementation of adopted
measures. It is difficult to track the measures in the national budgets, and the
Ombud has not been able to identify any actual financial scaling-up related to this
plan in the 2026 national budget.

Financing of voluntary and non-profit organisations

The Ombud believes that voluntary and non-profit organisations that contribute to
prevention, aftercare, and support for victims of violence must be ensured increased
and predictable funding through the state budget.

Hence, it is concerning that several organisations have lost earmarked budget
allocations in recent years. Increasingly, grant schemes for civil society are being
merged into larger and more general funding schemes. These structural changes
have created a situation where organisations and services have to compete for the
same grants, requiring them to spend significant time and resources on application
and reporting processes. When grant schemes become large and general, it also
becomes more difficult to identify and hold authorities accountable for cuts to
specific services.

For several years now, the government has proposed cuts to the grant scheme for
special legal aid measures. If implemented, these cuts would, among other things,
affect organisations like Legal Counselling for Women (JURK), which provides free
legal assistance to women exposed to violence and works politically to advance
women'’s rights, including within the field of violence. The proposed cut to JURK was
not implemented in the 2026 budget, as it was reversed during budget negotiations.
However, the grant was not adjusted for inflation, which in practice amounts to a cut.
In the 2026 budget, the Crisis Centre Secretariat also lost its earmarked funding and
must now apply through a larger grant scheme for measures against violence and
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abuse. For organisations supporting migrant women and girls, the MiRA Centre??
lost its earmarked allocation in 2026.28

Financing of crisis centre services

Crisis centre services for victims of violence are currently neither equal in quality nor
easily accessible for all users.

In a survey conducted by the Centre for Equality KUN (2019), only half of crisis
centres reported having sufficient resources to run and manage their services. One
quarter reported having “somewhat sufficient” resources. Recently, crisis centres
reported being forced to turn away victims due to capacity issues.?® Statistics
Norway also shows considerable variation in municipal spending on crisis centres,
from NOK 43 to NOK 256 per resident in 2022.3° In many cases, crisis centre
services are being cut to the bone, staffing is reduced, and in the worst cases,
centres are being closed or facing closure. In a geographically elongated country like
Norway, this is serious, as it may result in extremely long travel distances for some
residents to their nearest crisis centre.®" Research shows that longer travel
distances reduce the likelihood that victims seek help.32 Crisis centres also report
insufficient staffing, and several centres lack 24-hour coverage.3?

Studies further show that some crisis centre services remain inaccessible for certain
user groups, including LGBTQ+ persons, elderly victims, victims with active
substance use, persons with disabilities, and victims with a Sami background.
Research also shows that many municipalities struggle with follow-up of victims
during the reestablishment phase, which is a responsibility shared between the
municipalities and crisis centres.34

The CEDAW Committee noted in its 2023 concluding observations to Norway that
there are disparities in crisis centre services across the country, resulting in unequal
access to protection. The Committee recommended that authorities ensure
increased resources for crisis centres, see CEDAW Concluding observations on the
tenth periodic report of Norway section 31 e).

Today, authorities have delegated the responsibility for financing and organising
crisis centre services to the municipalities—even though municipal budgets
nationwide are under significant pressure. As illustrated above, spending varies
significantly across municipalities, and several crisis centres experience insufficient
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funding. Therefore, to ensure adequate funding on the state level, the Ombud
believes that the authorities should consider changing the financing model.

Crisis centres face significant costs associated with ensuring universal design.
Moreover, many centres need to upgrade their facilities in order to offer suitable
separate units for men and men with children, for users with active substance use,
and for users with severe cognitive or mental health challenges who cannot reside in
communal settings. Currently, some centres turn away users who need separate
units.

In the 2026 fiscal budget, NOK 20.74 million was set aside to continue a grant
scheme established in 2025 for an upgrading of crisis centre buildings. However, in
the previous year, applications submitted for building upgrades totalled 64.7 million,
while only NOK 20 million was awarded. Therefore, the Ombud believes that the
allocated funds are insufficient.

Recommendations

o Ensure the allocation of funds and resources to implement the measures
proposed by the Rape Committee and the Escalation Plan against Violence
and Abuse against Children and Domestic Violence.

« Ensure strengthened and comprehensive sexuality education by allocating
resources for an actual investment throughout the entire education system.

« Implement measures relating to attitudes, education, and competence—both
in the general population and in essential services—to increase awareness
and understanding of the new consent-based law.

« Authorities must take on a more proactive approach in their support of civil
society by ensuring the introduction of a multi-year, earmarked operating
grant for organisations working to prevent and combat violence.

o Ensure increased funding for crisis centres so that crisis centre services
become robust and equal nationwide, and accessible to all user groups.

« Allocate sufficient funding in the state budget to ensure that crisis centre
buildings are upgraded in accordance with universal design requirements, and
to ensure that centres have separate units for residents who cannot live
communally.
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Article 12 and 14 - General obligations and education

Gender stereotypes

Domestic violence and rape have a profound impact on the lives and health of girls
and women in Norway, and they affect girls’ and women's ability to participate in
society. As outlined above, women and girls are subjected to significantly higher
levels of severe domestic violence and rape than men. The prevalence is also
increasing among women, while remaining low among men in recent years.

The CEDAW Committee has criticised Norway for lacking a gender perspective when
addressing these challenges. The Committee has expressed concern that gender
neutral policies may hinder efforts to protect women from discrimination and to
achieve substantive equality.3®

Research shows an increase in sexual violence, particularly among adolescents.
Girls and women are especially vulnerable to sexual violence, and such violence is
predominantly perpetrated by boys and men.3¢

This development has prompted the Ombud to raise concerns that technological
developments and our use of technology reinforce harmful gender stereotypes. For
example, such stereotypes are widely disseminated through the vast volume of
violent pornography available online, as well as through the growing production of
pornographic deepfakes. As with pornography more broadly, the content of violent
pornography and pornographic deepfakes is highly gendered.3” Despite the harm
caused by sexual violence and the underlying notions of women'’s subordination to
men, violent pornography remains easily accessible to children and adolescents.

Vocational teacher education

The Ministry of Education and Research is currently developing a new overarching
framework plan for vocational teacher education. A proposal for a new framework plan
will be submitted for public consultation. So far, competence related to violence and
abuse has not been incorporated into the plan.

In the ombud’s opinion, the absence of competence goals on violence and abuse in the
overarching framework plan increases the risk that future teachers will lack essential
knowledge about violence and abuse, and about their role and responsibility in
safeguarding children’s right to protection.
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Furthermore, the Ombud is concerned that if this topic is not included in the
overarching section, there may be significant variation in how teacher education
programs ensure that future teachers and early childhood educators develop
sufficient competence and skills to actively promote a safe and supportive learning
environment. This also includes the practical capacity to work preventively and to
respond appropriately to suspicions of violence and sexual abuse.

In cooperation with other stakeholders, the Ombud is advocating for the inclusion of
competence on violence and abuse in the ministry’s proposal for a new overarching
framework plan for vocational teacher education.

Sexuality education

Current sexuality education in schools appears fragmented, inconsistent, and
inadequate. Surveys conducted by a Norwegian centre specializing in sexual and
reproductive health and rights Sex and Society (Sex og samfunn)3® show that many
pupils experience sexuality education as insufficient. In an extensive survey from
2022 based on responses from approximately 10,000 students, around half of the
respondents stated that the quality of the sexuality education was substandard.?®
The Women'’s Health Committee (NOU 2023: 5), the Rape Committee (NOU 2024: 4)
and the White Paper on Sexual Harassment, Meld. St. 7 (2024-2025) all conclude that
a national boost to sexuality education is needed. Findings indicate that only a
limited proportion of students perceive the current teaching as adequate.

The same survey also indicates high demand for more and better sexuality
education. Approximately seven out of ten students wanted more teaching,
especially on topics such as boundaries, emotions, and relationships. Together, the
findings point to a clear need for development both in scope and content,
emphasising the importance of a more comprehensive and knowledge-based
approach in schools.

In some parts of the country, such as Oslo, parts of sexuality education are provided
by private organisations like Sex and Society. While the quality of their program is
high, the organisation is small, with limited staff and financial resources, and it lacks
the capacity to reach the entire country. The Ombud also believes that, as a matter
of principle, the state should carry the primary responsibility for sexuality education—
either by increasing support to organisations working in the field, or by assuming
greater responsibility through the regular school system.
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The Ombud finds that a great deal of expertise on sexuality education exists in
Norway. The problem is the current fragmentation of responsibility across different
professions and agencies, making it difficult to establish a unified plan to improve
sexuality education.

Sexuality education must encompass a wide range of topics such as puberty,
positive sexuality, menstruation, and sexually transmitted infections, rape and sexual
abuse. It is highly problematic if today’s children and adolescents do not receive
thorough education on these essential topics, especially in light of the mass
exposure to content from large technology platforms that spread (mis)information
about sex, bodies, and emotions, and given that (violent) pornography with highly
problematic content is only a click away.

Recommendation

« Itis essential that domestic violence and rape are described as gender-based
violence that disproportionately affects girls and women. The gender
perspective must be reflected in the measures implemented by the
authorities, especially in the prevention of domestic violence and rape.

o A comprehensive plan with concrete measures must be developed to improve
sexuality education for all students in Norway, and resources must be
allocated to develop necessary guidelines, learning objectives, and curricula.

o Ensure that sexuality education consistently reflects that technology-
facilitated violence is a gendered phenomenon that disproportionately affects
girls and women.

e To combat harmful gender stereotypes, a minimum standard for sexuality
education should be established, including teaching about technology-
facilitated violence against women and girls.

« Include competence on violence and abuse in the overarching framework plan
for vocational teacher education.

Article 16 — Preventive intervention and treatment programmes

Treatment services for perpetrators of violence

There are significant regional disparities in treatment services for perpetrators of
domestic violence. The organisation Alternative to Violence (ATV) is among the few
actors offering specialised treatment for perpetrators. However, only municipalities
with agreements with an ATV office have access to these services. In addition to
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ATV, some other organisations provide specialised treatment, but prevalence studies
show that such services are only available in certain areas of the country. Specialist
health services also report that they are unable to provide adequate treatment to
perpetrators of domestic violence.*°

The Ombud therefore believes that treatment services for perpetrators of domestic
violence must be strengthened. No comprehensive evaluation of treatment services
for perpetrators has been conducted, even though GREVIO recommended such an
evaluation in its 2022 report to Norway.

Recommendations

« An evaluation should be conducted of existing treatment services for
perpetrators of domestic violence, how these interact and function, and what
challenges and gaps exist.

o Equal access to treatment services for perpetrators of violence across the
country must be ensured.

Article 20 - General support services

Measures to ensure equal services for women victims of gender-based violence and
prevent intersectional discrimination

Women experience intersecting and overlapping forms of discrimination, including
on the basis of ethnicity, disability, sexual orientation, gender identity, and/or
religion. These factors may reinforce each other negatively. This also means that
gender-based violence may affect women differently and to varying degrees. The
CEDAW Committee has emphasised that states have an obligation to develop and
implement specific legal and policy measures to protect women subjected to
intersectional discrimination.4

Women with ethnic minority backgrounds

We know that a majority of crisis centre users are women with ethnic minority
backgrounds. Furthermore, the Partner Homicide Committee’s report shows that a
significant number of both victims and perpetrators had an immigrant background.2
Persons with ethnic minority backgrounds may also be particularly vulnerable when
seeking help after experiencing violence. This can be due to the victim's limited
language skills or lacks knowledge of, or trust in, support services. Research also
shows that public services often fail to use qualified interpreters, 43 that support
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services lack resources in languages other than Norwegian and English, and that
cultural competence in services is insufficient.**

Women with disabilities

Women with disabilities are more often exposed to sexual abuse and domestic
violence than the general population. They are also particularly vulnerable to abuse
from persons they depend on or have close relationships with, such as healthcare
workers or other caregivers.*® This increases the need for knowledge among service
providers about risk factors, as well as implementation of appropriate protection
measures for this group.

However, reports show a lack of competence, limited understanding, and low
awareness of violence against persons with disabilities in support services.*¢
Research also indicates that crisis centres lack sufficient competence regarding the
needs of persons with cognitive and mental disabilities. Additionally, many crisis
centres are physically inaccessible, making them unsuitable for persons with
impairments.

LGBTQ+ persons

Research indicates that LGBTQ+ persons—and persons who challenge gender
stereotypes or socially accepted gender roles—may be somewhat more exposed to
domestic violence than the general population. LGBTQ+ persons with minority
backgrounds may be particularly vulnerable, partly because support services often
lack sufficient competence in this field.#”

LGBTQ+ persons also face significantly higher levels of hate speech than the general
population, particularly transgender and non-binary persons, as well as LGBTQ+
persons with ethnic minority backgrounds. Many report being met with inadequate
competence in public services.*® Such negative experiences can increase insecurity
when accessing help as victims of violence.

There is also a lack of research and statistical information regarding the prevalence
of different forms of violence among LGBTQ+ persons. For example, no Norwegian
studies compare rates of domestic violence within LGBTQ+ and heterosexual
populations, respectively. 4° This lack of knowledge limits the ability to design
targeted measures. Crisis centre services also vary significantly in their degree of
adaptation to LGBTQ+ persons.
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Older women

A national prevalence study shows that violence against older persons is a serious
societal and public-health problem. The study also found that few older victims had
been in contact with support services.*° Regarding older women with ethnic minority
backgrounds, recent research shows they face multiple obstacles when seeking
help. These may include language obstacles, digital competency requirements, and a
lack of universal design.5’

Sdmi women

Prevalence of violence and abuse in Sami communities is high—and higher than in
the maijority population. Historical Norwegian assimilation policies have contributed
to mistrust of public authorities among many Sami persons.52 Sami persons also
report experiencing discrimination and marginalisation in their encounters with
public services, which in turn may discourage reporting violence to the police or
support services.

Additionally, if can be difficult to seek local support services in small communities
because it can easily become known in the community. To secure adequate
assistance to victims of violence within the Sami community, culturally and
linguistically competent support services are crucial.

Although measures have been implemented to improve support for Sami victims, the
only Sami crisis and incest centre was closed in 2019. A satellite solution is planned
in the region (Karasjok), with specialized expertise in Sami language and culture, but
as far as the Ombud is aware, this is not yet operational.

The Norwegian Domestic Violence Helpline currently offers services in Norwegian
and English. To our knowledge, no anonymous helpline exists where users can
communicate in Sdmi. The Ombud has previously recommended that the Ministry of
Justice and Public Security consider establishing an anonymous helpline by, with
and for the Sami population, for instance linked to the existing helpline and where
the staff has competency in Sami language and culture. This could lower the
threshold for Sami victims of violence to ask for help. As far as we know, this has
not been implemented.
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Support for incarcerated women with experiences of violence and abuse

Research shows that the proportion of incarcerated women with experiences of
violence and abuse is high. For example, six out of ten incarcerated women report
having been raped as adults.5® In the report Hidden Within the Prison — Women
Prisoners with Health Needs, a clinical psychologist stated she was not aware of any
female patient in the prison who had not experienced abuse.5*

According to the Mandela Rules (Rules 7 and 25),%® authorities must ensure that
such women receive legal and psychological assistance.

During a supervisory visit in November 2025 to Bredtveit Prison (Ullersmo section),
one of Norway's two high-security women's prisons, the Ombud found that neither
the prison nor its health services screen for experiences of violence, abuse, or
trauma.

Forced sterilisation

Under the Sterilisation Act, a guardian may apply for sterilisation on behalf of a
person with a severe mental disorder or intellectual disability who “does not have the
ability to take a position on the procedure,” and when recovery or significant
improvement cannot be expected.%® The Ombud is concerned that the structure of
the law creates a risk that women with disabilities may be subjected to forced
sterilisation.

The Directorate of Health has stated that sterilisation should not be performed using
coercion, but has also noted that it can be extremely difficult for persons lacking
decision-making capacity to express whether they consent to the procedure.?”

In autumn 2025, a supervisory report revealed that women with intellectual
disabilities undergoing dental treatment at a regional hospital (Sgrlandet Hospital)
were placed under anaesthesia and fitted with intrauterine devices (IUDs) without
assessing their decision-making capacity.®® One of the key findings was that
“consent from a guardian or relative is used as consent to healthcare. No
decision-making capacity assessments were found in the reviewed medical
records.”s®

Both the Ministry of Justice and the Directorate of Health have since recommended
revising the Sterilisation Act, but no changes have yet been made.s°
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In 2019 and 2023, the CRPD and CEDAW Committees respectively, have expressed
concern that women in Norway are subjected to involuntary medical procedures,
including sterilisation. The CEDAW Committee recommended that Norway prohibit
sterilisation without free and informed consent.¢” The CRPD Committee
recommended that Norway introduce measures to protect women'’s right to
informed consent and ensure access to supported decision-making.¢2 GREVIO, in
2022, also criticised Norway for lacking a clear criminal provision against forced
sterilisation and recommended that authorities criminalise sterilisation without free
and informed consent.®® The Ombud shares their concern and agrees with the
recommendations.

Besides statistics on the number of sterilisation applications involving persons with
intellectual disabilities there is, to our knowledge, no survey or research examining
how such persons’ consent has been evaluated, nor their experiences.

Based on the weaknesses described above, the Ombud believes the Sterilisation Act
poses a risk of discrimination and may result in serious, irreversible violations of
women's bodily integrity. In our assessment, we have also taken into account the
recommendations to Norway from GREVIO, the CRPD Committee, and the CEDAW
Committee. We therefore recommend that the legal authorisation for sterilisation
must be removed and replaced with supported decision-making frameworks.s* A
criminal provision against forced sterilisation must also be introduced.

Forced abortion

Norway implemented a new Abortion Act on 1 June 2025. Although the law clarifies
that abortion must not be carried out using coercion, section 9 still allows a guardian
to apply for abortion on behalf of a woman with an intellectual disability and/or
severe mental disorder. In the Ombud'’s opinion, this section poses arisk, in that an
abortion may take place without the woman'’s free and informed consent, which the
CEDAW Committee, the CRPD Committee, and GREVIO have also expressed concern
about. GREVIO has further pointed out that it is problematic that Norway does not
have legal provisions explicitly prohibiting forced abortions. Furthermore, the
Norwegian authorities have reported to GREVIO that the police also lack practical
tools or guidelines for handling cases of forced abortion.

Authorities have also reported to GREVIO that the police lack practical tools or
guidelines for handling cases involving forced abortion.
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During the legislative process in 2024, the Ombud requested statistics from the
Abortion Registry concerning abortions involving women with disabilities. Data from
the Norwegian Institute of Public Health showed that between 2013 and 2023, the
County Governor approved 60 cases under section 9 (b) of the old Abortion Act and
151 cases under section 9 (c)—a total of 211 cases. These statistics were not
publicly available. The Norwegian Parliament has since ordered the government to
publish statistics on the use of section 9 under the new Act,® but, to our knowledge,
no such statistics have been published.

The Ombud is concerned about the absence of public data relating to these cases,
as well as the lack of investigations into the women'’s circumstances and whether
their rights to autonomy and due process were safeguarded.

Another concern with the new Abortion Act is that the County Governor no longer
receives information about assessments of a disabled woman'’s decision-making
capacity. This responsibility now lies with healthcare professionals, who must
assess whether the conditions for abortion are met. While the intention may be good,
this creates a risk that decision-making capacity assessments will not be conducted
thoroughly and that these assessments are not subject to review. In light of the
Sgrlandet Hospital case concerning the lack of assessments of decision-making
competence when inserting an IUD under anaesthesia, the Ombud is concerned that
assessments and decisions regarding abortion involving women with disabilities are
not documented or reviewed sufficiently with regard to their legal safeguards.
Hence, it is the Ombud’s opinion that the Abortion Act poses a risk of discrimination
by enabling forced abortions for women with disabilities. In our assessment, we
have also taken into account the recommendations to Norway from GREVIO, the
CRPD Committee, and the CEDAW Committee. The legal provision allowing
guardians to apply for an abortion on behalf of women with disabilities must be
removed and replaced with supported decision-making structures.ss A criminal
provision against forced abortion must also be introduced. Furthermore, public
statistics under section 9 must be made public and previous cases must be
reviewed. Assessments and decisions concerning abortion in cases involving
women who lack decision-making capacity, must also be documented and subject to
review.
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Recommendations

o Increased resources and competence-building efforts must be secured for
support services assisting particularly vulnerable groups, including women
with disabilities, LGBTQ+ persons, older women, and women with ethnic or
national minority backgrounds.

« Funding should be allocated to strengthen research on particularly vulnerable
groups, including groups with legal protection against discrimination, such as
LGBTQ+ persons.

« Health services in women's prisons must screen for experiences of violence
and abuse and actively offer both psychological and legal support.

« To prevent forced sterilisation, authorities must revise and remove legal
authorisations allowing irreversible procedures to be performed on persons
lacking or having reduced decision-making capacity and replace these
authorizations with replaced with supported decision-making systems.

» Authorities must investigate how the legal safeguards of persons sterilised
under section 4 of the Sterilisation Act have been upheld.

« Legal provisions enabling forced abortion due to disability must be removed
and replaced with supported decision-making frameworks.

» Authorities must investigate how the procedural rights of persons subjected
to abortion under section 9 of the Abortion Act are safeguarded.

Article 25 — Support services for victims of sexual violence

Mental health services for victims of violence and abuse

Rates of mental health challenges are higher among victims of sexual abuse and
domestic violence.® Access to treatment for the psychological harms caused by
violence and rape may be crucial in reducing long-term effects for individuals and
society.

The Rape Committee notes that many victims who approach their general
practitioner and request referral to specialist health services have their requests
denied. Those who are accepted often face long waiting lists. Despite sexual assault
centres being required to ensure psychosocial follow-up, the Committee found
significant variation in follow-up practices among the centres.®”
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Recommendation

« Victims of violence and abuse must have access to prompt mental health
services, regardless of where they live.

Article 49 and 50 - Immediate response, prevention, and protection

Investigation and prosecution in cases of rape and domestic violence

Rape

There are challenges with regard to the police and prosecution authorities” handling
of sexual violence and rape. In the most recent prevalence study on domestic
violence and rape, 82 percent of victims who experienced rape involving
force/coercion, intoxication rape, or technology-facilitated sexual violence reported
that the police were unaware of the incident. Of the cases known to police, only 43
percent were investigated, and of these, only 41 percent proceeded to trial.

This means that among cases reported to the police, fewer than one in four resulted
in prosecution and conviction. Among the total of 630 respondents who reported
rape, intoxication rape, and/or technology-facilitated violence, only 4 percent said
their case went to court and resulted in conviction.¢®

Statistics from the Director of Public Prosecutions and the Rape Committee also
show low clearance rates in rape cases and an increase in acquittals. This is partly
due to insufficient resources within the police. Cases are also handled by officers
and prosecutors lacking specialised competence. The specialist unit for sexual
violence at the National Criminal Investigation Service (Kripos), was closed in 2019.
As mentioned above, no resources have been allocated following the introduction of
the consent-based law to ensure competence-building across the criminal-justice
chain such as investigators, prosecutors, lawyers, judges, healthcare personnel, and
others in contact with rape survivors. This may negatively affect victims who report
such crimes.

Domestic violence

There are also major challenges in the police and prosecution authorities’ handling
of domestic violence. Case-processing times are long, and the rate of dismissed
cases are increasing. In 2021, 86 percent of prosecuted cases of domestic violence
were dropped.®® Few victims of severe physical violence choose to report, and
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among those who do, few see their case processed.”® Again, insufficient resources
is a key obstacle.

Research further shows that the police do not sufficiently use the SARA (Spousal
Assault Risk Assessment Guide) or PATRIARK (risk assessment for honour-based
violence) tools, largely due to resource and time constraints in police districts.
Research and civil society also indicate that restraining orders/contact bans are not
adequately enforced.”

Applications for independent residence permits

Under Section 53 (1) b of the Immigration Act, a person residing in Norway on the
basis of family reunification who is subjected to abuse in the relationship has, upon
application, the right to residence on an independent basis. This provision is in line
with obligations under Article 59 of the Istanbul Convention. The Norwegian
Directorate of Immigration (UDI) processes these applications.

In a report from autumn 2025, the Ombud examined whether the provision and its
application, in individual cases, provide sufficient protection for women who
experience domestic violence when they come to Norway through family
reunification. In this connection, we requested access to all applications for
residence on an independent basis due to abuse in the relationship that were denied
by UDI in 2022 and 2023. In particular, we wished to examine whether the threshold
for what is considered abuse within the meaning of the Immigration Act is set too
high in these refusals, both in light of the legislature’s intention behind the provision
and our human rights obligations.

Our assessment is that we cannot conclude that there is a gap between the wording
of the legal provision and the requirements arising from Article 59 of the Istanbul
Convention. Nevertheless, we believe that the cases reveal weaknesses in the
wording of the law that may have negative consequences for women subjected to
violence. Among other things, we believe that the concept of abuse should be
defined more clearly in the law in order to ensure more consistent practice and to
ensure that the threshold for granting residence in practice does not become too
high.

With regard to the practice of the immigration authorities, we find that in several
cases the threshold for what is considered abuse under Section 53 (1) b of the
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Immigration Act appears to be too high in light of human rights requirements and the
legislature’s intention. This applies in particular to applicants who have experienced
sexual violence, various forms of control, isolation, technology-facilitated violence,
and economic violence, as well as applicants who have experienced one or a few
incidents of physical violence (primarily strangulation) in combination with other
forms of violence. We are also concerned about whether UDI sufficiently takes into
account situations in which the applicant has been subjected to multiple forms of
violence simultaneously, and whether it sufficiently considers the power imbalance
in the relationship and the applicant’s vulnerable life situation as a newly arrived
immigrant.

At the same time, we find that several of the cases appear to be insufficiently
investigated and that the reasoning in UDI's decisions is often inadequate. This
makes it difficult to determine how serious the violence actually was and whether
UDI has assessed the incidents in the manner required by law. We also believe that
the requirement that the abuse must have resulted in a reduced quality of life should
be removed. Our review of practice shows that this requirement is difficult to assess
and apply, which contributes to reduced predictability for those affected. It may also
lead to the threshold becoming higher than intended.

If the threshold for what is considered abuse under Section 53 (1) b of the
Immigration Act is in practice too high, this may mean that women of foreign origin
without an independent residence permit are not sufficiently protected against
domestic violence. It may also mean that these women in reality receive weaker
protection against domestic violence than other residents. 72

Civil society organizations also report that the possibility of applying for residence
on an independent basis is not widely known. Furthermore, they experience that
women refrain from reporting violence out of fear of losing their residence permit. 2

Recommendations

« Reinstate The National Criminal Investigation Service specialist unit on rape.

« Reinstate specialised investigation and prosecution units for sexual offences
in every police district.

» Ensure sufficient resources in the police to strengthen the investigative
capacity for rape, domestic violence, and digital violence.
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» Ensure sufficient resources so that police districts can meet their obligations
to conduct risk assessments using SARA and PATRIARK.

» Increase the use of restraining orders and ensure that violations result in real
consequences.

o Allocate resources for competence-building in the prosecution of domestic
violence and sexual violence, especially with regard to the new consent-based
law.

o Lower the threshold applied by The Norwegian Directorate of Immigration (
UDI) in assessments under section 53 (1) (b) of the Immigration Act.

« Amend the wording of the Immigration Act section 53 (1) (b) to explicitly
include psychological and sexual violence, with detailed guidance provided in
regulations. Remove the requirement that abuse must have reduced the
applicant’s quality of life.

o Ensure that all persons arriving in Norway on the basis of family immigration
have both the right and the obligation to receive training under section 8 of
the Integration Act, including education about their rights as victims of
violence and their rights under section 53 (1) of the Immigration Act.

Kind regards,

May Schwartz
deputy director general Ingeborg Aa. Fjeldstad
senior adviser

The document is electronically approved and valid without a signature.
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