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Summary

Tallinn is the biggest city and the capital of Estonia where minorities (mostly Russians) compose 46 % of the all population and Russian is a mother tongue of 43 % of the city population. Persons without Estonian citizenship make up 29 % of the all population. Certain problems of minorities are associated with the rules regarding use of minority language in contacts with local administration and in official informing of the population. While minorities in Tallinn experience no major problems in access to social benefits, there are numerous complications on the labour market and in sphere of education. The City of Tallinn has initiated no comprehensive policies to compensate minorities for their losses in these fields. Additionally minorities in Tallinn are under-represented among local officials and decision-makers.

I. Context and background

The sociological study conducted in Tallinn in July 2001 tried to identify main problems of the inhabitants of the Estonian capital:

Table 1.  Problems experienced by Tallinn inhabitants (%)
	Fields
	Problem was solved or never experienced
	Experienced from time to time
	Experienced on the permanent basis

	
	E
	NE
	E
	NE
	E
	NE

	Legal status (citizenship)
	95
	56
	5
	32
	...
	12

	Employment
	81
	54
	15
	32
	4
	15

	Education
	86
	77
	14
	21
	...
	8

	Contacts with relatives residing abroad 
	92
	59
	6
	28
	2
	12

	Trips abroad
	95
	75
	4
	20
	2
	5

	Privatisation
	90
	87
	8
	9
	2
	3

	Social benefits
	93
	85
	6
	11
	1
	4

	Public and political life
	98
	94
	2
	3
	...
	3


E- Estonians, NE – non-Estonians

Source: Aleksei Semjonov (ed.), Integratsija v Talline 2001 (Integration in Tallinn 2001), Analysis of the Sociological Study, Tallinn, 2002, p. 97

According to the data of Table 1, non-Estonian population of Tallinn comparing to ethnic Estonians have considerably more problems concerning legal status (citizenship), employment, contacts with foreign relatives, trips abroad and education.  Any problems in the above-mentioned spheres could be explained by lack of Estonian (and/or any other) citizenship and official linguistic policies in the professional sphere and in educational institutions. While local authorities cannot change the situation regarding legal status of minorities, they have certain resources to initiate special policies to improve situation on the labour market and in the field of education.

As for access to social benefits, the study 2001 conformed that neither minorities nor majority regarded it as a major problem. Non-Estonians have a little bit more problems in this field, which could be explained by inferior position on the labour market, insufficient information in mother tongue about the existing opportunities and official language of the procedures.

After the sociological survey of Tallinn officials in September-October 2001, the questioned representatives of local authorities recognised inter alia the following problems
:

1. minority members concentration in certain city districts;

2. negative consequences of the linguistic barrier in the field of official informing;

3. low rate of participation of minorities in the city public life.

The problems of minorities in Tallinn are typical for the rest of the country. The society in Estonia is characterized by deep cleavages on the basis of ethnic origin, mother tongue and civil status. Since late 1990s national authorities have initiated integration policies that were accompanied by a serial of special studies. In 2001 the special Tallinn Integration Commission has elaborated a draft of the Tallinn Integration Program. The experts defined the following basic principles and values for integration in the Estonian capital
:

1) Participatory democracy (democracy of participation). It means that current society is looking for participation mechanisms, which will enable minorities to take part in the decision-making processes.

2) Civil society, which based on the principle of integration and co-operation: all people and different groups are acting on the base of co-operation, trust, common values and interests.

3) The observation of the human rights and minority rights. In the current context it means the respect for the right to belong (or not to belong) to a minority group and balanced approach to official linguistic policies (including the possibility to use  minority languages in official structures of local administration, where the percentage of minorities is quite big). 

The draft of the Tallinn Integration Program has identified major “grey areas” of the social-economic integration of minorities on the local level and proposed a plan of actions necessary to overcome the existing problems. Unfortunately after the political crisis in Tallinn in late 2001 the new ruling coalition decided to abolish the recently founded city Department of Integration and Social Security and the City Integration Commission was dissolved. The prospects of the drafted integration program remained unclear.

Nevertheless, the studies made in the framework of the preparation of the Tallinn Integration Program supplied local academic community with comprehensive information regarding different aspects of minority situation in the city.  In this paper we shall use these findings in parallel with official statistical data.
.

II. City study

2.1. Local context

Tallinn, the capital of Estonia, is located in Northern Europe in the north-eastern part of the Baltic Sea region. The city of Tallinn with its 400 378 inhabitants is the largest town in Estonia (area 158 km², Estonia 45 227 km²). The largest denominations are Lutheran and Orthodox.

The legislative organ of local self-government in Tallinn is the City Council, which is elected by the city citizens entitled to vote (all legal residents, regardless citizenship, who have attained 18 years of age can vote in local elections). The executive organ is the City Government, formed by the mayor and approved by the City Council. 

The duties of Tallinn as a unit of local self-government include the organisation of social welfare, housing and communal economy, water supply and canalisation, sanitation, territorial planning, municipal public transport and maintenance of roads and streets. It is also the duty of the city to support pre-school institutions, gymnasiums and hobby centres, shelters, health care institutions and other such local organisations. Tallinn as a municipality may establish municipal institutions, or participate in an establishment or a company in order to provide services or to develop the municipality. 

City Council 

The City Council, which consists of 64 members, is elected every three years. The City Council sets up permanent committees to identify the problems of city life, which need to be solved and in order to formulate action and development plans to deal with these problems. 

Elections 

The latest municipal elections were held in October 1999 (next elections will be held in October 2002). Among those entitled to vote 50.8 % citizens and 44.2 % of non-citizens have participated at the last local elections. The average participation rate was 48.9 %. Comparing to the local elections in 1996 the average participation rate in 1999 has been decreased by 3.4 %
. 

City Government 

City Government consists of Mayor, Deputy Mayors (6), other members of the City Government and the City Secretary. 

City administration 

The city administration is formed by municipal institutions, which include the office of the City Council, the City Office, the departments of the City Government and the administration of city districts (linnaosad), which are the following: Haabersti, Kesklinn, Kristiine, Lasnamäe, Mustamäe, Nõmme, Pirita and Põhja-Tallinn. The district councils and the district administrations govern the districts. The heads of the districts govern the district administrations. 

Municipal budget

The municipal budget is independent of the Central Government budget of Estonia, and the City Council has the right to charge fees and impose local taxes, once the framework for any such tax has been defined by national legislation. The total budget of Tallinn in 2002 amounted for 4 522,33 millions Estonian crones (293,7 millions euros). 
Ethnic and linguistic composition and citizenship

Historically Tallinn has always been a multicultural and multilingual environment. After foreign conquest of the all Estonian territory in the 13th  century, the dominating ethnic group in Tallinn were Germans. As late as in 1820 the ethnic make-up of Tallinn was as follows: Germans – 5 540, Estonians – 4 486 and Russians – 2 304. Estonians became a majority in the city at the end of 19th century.   In 1871 there were 10 020 German residents, 15 097 Estonian and 3 300 Russian residents in Tallinn
. After the WWII many Russians and other Russian-speakers settled in Tallinn in the course of the centrally planned industrialisation projects. In 1989 non-Estonians composed 53 % of all population
. After Estonia regained independence in 1991, the share of minorities in Tallinn started to diminish:

Figure 1. Ethnic composition of the population of Tallinn, 2000 census  (%).
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Source: 2000 census, Table 38

Tallinn is inhabited not only by multiethnic, but also “multilegal” population:

Figure 2. Legal status of the population of Tallinn, 2000 census (%).
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Source: 2000 census, Table 4
By today, the dominating languages in Tallinn are Estonian and Russian:

Table 2. Population of Tallinn by mother tongue, 1989 and 2000 national censuses

	Mother tongue
	In figures, 1989
	%, 1989
	In figures, 2000
	%, 2000

	Estonian
	226 290
	47.2
	209 957
	52.4

	Russian
	230 891
	48.2
	173 119
	43.2

	Other
	21 793
	4.6
	17 302
	4.4

	Total
	478 974
	100
	400 378
	100


Source: 2000 census, Table 38

2.2. Participatory aspect of governance
As we can see in Figure 2, 29 % of the whole city population does not have Estonian citizenship, which means that this part of the population cannot work as decision-makers or civil servants in local structures. It could be a real problem in the districts where minorities are present in considerable numbers. 

The level of trust to local authorities is normally very low among Estonians and non-Estonians alike
. Among non-Estonians especially among non-citizens the most probable reason of untrustworthiness could be subjective deprivation, conviction that minorities are treated by local authorities or at work unequally because of their mother language or ethnic origin
.  Additionally, a considerable number of minority members in Tallinn suppose that the reason of over-representation of Estonians in the key position in the state and society is their ethnic origin
. 
2.2.1. Legal status and political participation
After Estonia regained independence in 1991, the authorities applied principle of restitution in the fields of citizenship, property rights and international affairs. As a result 1/3 of the all population (or ca 500 thou persons) remained without citizenship of the country of residence
. Since 1992 there were two different citizenship laws. The new Law on Citizenship adopted in 1995
 supplemented the previous naturalisation requirements (exam on Estonian language and residency census) with a test on knowledge of Constitution and Law on Citizenship.  The total number of naturalised in 1992-2001 is 116 854 and many of them belonged to different privileged categories exempted from exams (such as ethnic Estonians, minor children under 15 years of naturalised persons etc). The naturalisation figure picked in 1996 reaching 22 773. In 2001, the number of naturalised was as few as 3 090
. 

Similar to many other countries, political rights of aliens are restricted in Estonia. First of all they cannot participate in parliamentary elections. However, persons with permanent resident permits are granted an active right at local elections. The 5-year residency census is also applied to such aliens
. In 2000, aliens made up 29 % of the all population of Tallinn (Table 2). At the 1999 local elections the percentage of aliens in the Tallinn's electors' lists was 28. 

The political influence of minorities in Tallinn was indirectly limited by administrative and electoral reforms of beg. 1990s. Thus, in 1991 one of the remote districts of Tallinn, Maardu, received the status of an independent municipality
 (in 2000 the percentage of minorities in Maardu was 80
).  In the perspective, these measure insured changes in ethnic composition of the population in the capital.  While in 1989 non-Estonians composed 53 % of the all Tallinn population, the 2000 national census fixed much modest percentage – 46
. 

Another legal requirement - language census for candidates and members of local councils had been limiting the non-Estonians' right to run for the office. Under the international pressure, the requirement was abolished in 2001
. However, the parliament has earlier established Estonian as practically the only working language of the town (city) and region councils
.   

The Estonian electoral system as such is not favourable to Tallinn minorities. According to the existing rules, the voters in the biggest district Lasnamäe (28 % of all city voters) were entitled in 1999 to elect 13 members of the City Council (20%), while the voters in the smallest district Pirita (2 %) - 5 members (8 %). In Lasnamäe minorities compose 65 % of the population, in Pirita – 11 %
. 

At the 1999 local elections 73 % of Tallinn's minorities voted for three “Russian” electoral lists, which collected 28,8 % of all votes in the capital and received 13 seats (20,4 %) in the City Council (one of the lists failed to overcome 5 % barrier)
. 17 of 64 members of the Council belonged to Russian-speakers from “Estonian” and “Russian” lists. Despite the fact that "Russian" fractions participated in 1999-2001 in the ruling coalitions and the "50x50" ethnic composition of the City, minority members are underrepresented among heads of the Council commissions (1 of 11 chairs) and among senior officials in the Tallinn City Administration (e.g. only one of 12 heads of the city Departments is a non-Estonian
). 

2.3. Equitable access to public services
Contrary to many other Eastern European countries, many problems of minorities in Estonia are the direct aftermath of decisions made on national, not local level. By analysing legal acts of Estonian municipalities adopted within the margins of their independent appreciation, it is hardly to discover any discriminatory provisions. Regardless a place of residence, inferior situation of minorities in Estonia is determined predominantly by their legal status and State language policies. Tallinn as the Estonian capital cannot be an exception. 

Without doubts, isolated cases of ethnicity and language-based discrimination take place in Tallinn. This assumption is supported by the results of sociological study conducted in the Estonian capital in 2001:

Table 3. Answers to the question: "Have you experienced restrictions of your rights and maltreatment in the contacts with officialdom?"  (%)

	Basis for restrictions and maltreatment
	Answer
	Estonians
	Russians

	Gender
	Yes
	2,7
	3,0

	
	No
	97,3
	97,0

	Ethnicity
	Yes
	2,1
	38,1

	
	No
	97,9
	61,9

	Mother tongue
	Yes 
	1,5
	46,4

	
	No
	98,5
	53,6

	Social position
	Yes
	7,4
	15,5

	
	No
	92,6
	84,5

	Age
	Yes
	13,9
	16,3

	
	No
	86,1
	83,7


Source: Semjonov (ed.) 2002, p.57

In case of discrimination, a person is insufficiently protected in Estonia. There is no comprehensive anti-discrimination legislation as such while the Estonian Constitution and some laws include general non-discrimination principles. The local ombudsman office (Legal Counsellor) demonstrates low efficiency dealing with minority issues
. The collecting of information regarding discrimination is complicated while ethnic origin and mother tongue are not normally fixated in the official documentation even in cases when such information could be relevant. 

2.3.1. Language of administration
The Estonian Constitution foresees the possibility to use in certain regions minority language in contacts of minority members with administration and as the second local official language (Arts. 51, 52).   

According to Art. 10 of the Law on Language (1995)
,

(1) In local governments where at least half of the permanent residents belong to a national minority, everyone has the right to receive answers from state agencies operating in the territory of the corresponding local government and from the corresponding local government and officials thereof in the language of the national minority as well as in Estonian.

(2) A permanent resident of a local government is a person who is legally in Estonia, who resides in the territory of the local government for at least 183 days annually and whose absence therefrom does not exceed 90 consecutive days.

Art. 11 of the same Law provides that “in local governments where the majority of permanent residents are non-Estonian speakers, the language of the national minority constituting the majority of the permanent residents of the local government may be used alongside Estonian as the internal working language of the local government on the proposal of the corresponding local government council and by a decision of the Government of the Republic.”

Russian is the native language of 30 % of the Estonian population and 94 % of all minorities
. However, there is no notion "linguistic minority" in Estonian legislation. As a result, Tallinn with its 43 % linguistic minority could not be regarded as a self-government where the above-mentioned regiment may be established in the near future
. As for parallel official language, the Government did no grant such a right to a single self-government in the country including those where minorities made up more than 90 % of all population (Sillamäe, Narva etc.)

Russian is not used in official work of the Tallinn City Council and its commission and in official work of the Tallinn City Government. 

According to the recent (2002) amendment to Law on Language
, a person can use “foreign language” in contacts with national level and municipal officials and workers, if they know this language. When such a person failed to reach the agreement with the representatives of officialdom, a translator on person's account will assist him/her (if otherwise not stipulated in the law).  

In practice, Russian is widely used in contacts of minority members with local authorities in Tallinn, especially in the districts where minorities are present in substantive numbers. The local authorities have made regular attempts to provide inhabitants with information not only in Estonian, but also in Russian. For instance, the municipal news agency Raepress translates most important local news into Russian; some leaflets published by the city are bilingual etc.  Nevertheless, the use of Russian depends only on the good will of a municipal official. 

In 2001 during the sociological study in Tallinn 1/5 of questioned non-Estonians mentioned linguistic problems among other complications experienced in connection with officialdom
. According to 2000 national census, the level of Estonian language proficiency (Estonian as native or foreign language) among all Tallinn inhabitants was only 74.2 %
.

2.3.2. Tallinn labour market
Trends registered at the labour market in Tallinn are similar to the trends seen at the national level
:
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In both Estonia and Tallinn unemployment rate among non-Estonians is higher than among Estonians
:
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The key issue of the socio-economic integration is to solve social and labour market problems through complex approach (to take into consideration both linguistic-communicative and legal-political aspects).

After Estonian social scientist Jelena Hellemäe, situation of minorities on the Estonian labour market is heavily influenced by the former interethnic division of labour and by effects of language-related legislation
. Both problems belong to discretion of national authorities. However, the Tallinn authorities do not take appropriate measures to compensate minorities for their losses.

The official linguistic requirements were stipulated in Estonia as early as in 1989. In 2000, under the strong international pressure, the Law on Language (1995) was amended with the clause that such requirements should be balanced and justified in public interests (Art. 2²). The nebulous term "public interests" was interpreted very broadly in the text of the Law and even more broadly in special governmental regulations. The language requirements are valid for all positions in the State and municipal institutions as well as in the so-called "public law" institutions (such as municipal schools, incl. Russian-language ones).  As for private sector, the government established the list of positions where a certain level of Estonian language proficiency is compulsory.  For instance, vendors of goods and services dealing with clients should demonstrate a certificate of the lowest level proficiency
. 

In practical terms, the existing linguistic requirements endanger minorities' chances of decent employment. It is the case also in Tallinn, where competition is very tense and the situation of minorities is worse comparing to other regions. Additionally, in Tallinn even high proficiency in Estonian does not mean equality with Estonians on the labour market:

  Table 4. Unemployment rate by place of residence, ethnicity 

  and command of Estonian language, Estonia
 (%)
	Place of residence
	Estonians
	Non-Estonians

	
	
	All
	Doesn't understand
	Writes; language spoken at home

	Tallinn
	5
	15
	22
	10

	Ida-Virumaa towns
	13
	18
	18
	…

	Other towns
	8
	10
	16
	…

	Country-side
	10
	18
	…
	17


Source: Estonian Labour Force Survey 1998, 1999 

After Estonian political scientist Raivo Vetik, for the sake of integration it is very important to avoid situation in Estonia when success and failure on the career ladder would be strongly bounded to the ethnic features
. 

The problem of unemployment is especially acute for all groups of youth in Tallinn. All age groups of non-Estonians in Tallinn are over-represented in low wages quintile and in less prestigious positions
: 

	Figure 5. Position by nationality, %
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2.3.3. Education
Most of kindergartens, schools and gymnasiums (both Estonian and Russian-language) are municipal. At the same time, the system of public education in Estonia is totally controlled by national authorities. The local authorities follow strict rules of financing of the work of educational institutions. However, they can decide the question of supplement of equipment and order of repairs. 

As for repairs' investments, in 1998-2001 9 of 10 biggest investments were made to Estonian-language schools and kindergartens
. According to our estimations, Russian schools and kindergartens should receive in 2000 28 % of all investments, in 2001 – 6 % and in 2002 – 23 %
. Renovation of non-proportionally few Russian-language educational institutions is foreseen in the City budget 2002. 

The average number of Estonian-language schools in Tallinn is bigger and many of them are situated in older parts of the city. However, it cannot always explain the difference in financing. For instance, renovation of a Russian gymnasium situated in the downtown  (Kesklinna Vene Gümnaasium) will start only in 2002, while it has been in the general plan of investments since 1997
 (meanwhile ca 10 Estonian schools and kindergartens have been renovated). After the former mayor of Tallinn Tõnis Palts, Russian schools were constantly discriminated in distribution of financial resources
.  

Comparing to other regions, the number of studying non-Estonian youth in Tallinn is much smaller that the number of Estonians. It cannot be regarded as normal situation while e.g. in 1989 the level of education of non-Estonians was even higher than those of Estonians.  As for adults, non-Estonians have recently participated much less in the courses of improvement of qualification
. One of the reasons for the above-mentioned passivity of Tallinn minorities is definitely the language of instruction (Estonian) in public higher education institutions and educational centres. The local authorities are loath to provide any relative help to minorities. 

2.3.4. Housing and social care
In practice, there are no limitations imposed for aliens - Soviet era settlers and Estonian citizens of Russian etc ethnic origin regarding their access to social secure benefits and public services.   However, minorities may have linguistic problems while receiving information and participating in official procedures.  

Severe difficulties in access to social benefits face so-called illegal aliens. In Estonia their number is quite significant (at least 35 thou persons). Most of them allegedly reside in Tallinn. Some of the “illegals” are Soviet-era settlers who failed to obtain a residence permit after Estonia regained independence
.

There are no discriminatory provisions regarding housing neither in national legislation nor in municipal by-laws. The Law on Housing
 includes only one limitation that the rental contract cannot exceed the term fixed in the temporary resident permit.  

Practical losses in the sphere of housing are connected to the period of mass privatisation and restitution of property rights in early 1990s. According to Danish researcher Eric Andrè Andersen, because of the legal regulation non-Estonians received only 20 % of all vouchers valid for privatisation, including privatisation of living premises
.

By now in Tallinn there is no segregation in the field of housing despite the fact that under the Soviet rule minorities as mostly newcomers were overrepresented in recently developed districts of the city. Comparing data of 1989 and 2000 censuses the percentage of minorities in some prestigious districts (Kesklinn) has been diminishing, while non-Estonians remained to compose a majority in less prestigious districts (such as Lasnamäe and Põhja-Tallinn):
Table 5. Non-Estonians in Tallinn and its districts, 1989 and 2000 censuses
	District
	Percentage of minorities, 2000
	Changes in 1989-2000
	Percentage in all minority population, 2000
	Changes in 1989-2000

	Haabersti
	48
	-8
	9.8
	+ 0.1

	Kesklinn
	32
	-13
	7.7
	-4.8

	Kristiine
	33
	-10
	5.4
	+1.5

	Lasnamäe
	65
	-3
	40.6
	+9.1

	Mustamäe
	40
	-6
	14.8
	+0.5

	Nõmme
	18
	-9
	3.7
	-1.1

	Pirita
	11
	-3
	0.6
	+0.1

	Põhja-Tallinn
	57
	-8
	17.3
	-2.5

	Unknown
	43
	-
	0.1
	-

	Total
	46
	-7
	100
	-


Source: Calculations of the basis of data published in 2000 census, Tables 9 and 12

By mid. 1990s the privatisation of dwellings and restitution of property rights were almost finished in Estonia and it was a beginning of normally functioning housing market in the country.  In 5-10 years one can conform or reject the supposition that minorities in Tallinn settle predominantly in the cheapest and less prestigious districts. 

It is worth mentioning, that segregation could be promoted by exclusion-oriented attitudes of Estonians: during the 2001 sociological study in Tallinn 48.6 % of questions Estonians reported that they would prefer monoethnic neighbourhood (against 4.9 % of non-Estonians
).  

III. Conclusions 

Legal regulation on the national level has limited minority members’ ability to participate effectively in the decision-making process in Tallinn. Additionally, minorities are under-represented among local officials and claim cases of discrimination on the basis of language and ethnicity and difficulties in contacts with the authorities. Uncertain status of demographically powerful Russian language and insufficient information in Russian language places minorities in the inferior situation comparing to city inhabitants of ethnic Estonian origin.

According to minority members they have more problems in the following fields which could be influenced by local authorities: education, labour market and linguistic problems in access to social benefits.  The existence of specific problems of minorities in these fields is a sociologically and statistically proven fact and the Tallinn authorities are to blame for lack of interest in specific needs of minorities that compose ca ½ of the total population. 

IY.  Recommendations

The authors of the report would recommend the Tallinn local authorities:

· to decide the implementation of the drafted Tallinn Integration Program or to elaborate another comprehensive plan of action to deal with specific needs of minorities;

· to employ principle of positive discrimination of minorities while recruiting city officials;

· to establish officially a right of residents to use Russian in all local official procedures and in contacts with officialdom;

· to ensure bilingualism in the sphere of official distribution of information on the local level; 

· to monitor practical work of the city officials in order to prevent cases of maltreatment and restriction of rights on the basis of language and/or ethnic origin of a city inhabitant;

· to initiate programs to ease minorities’ access to the  city labour market;

· initiate programs to assist minorities’ access to educational institutions in the city territory;

· to elaborate strict rules of distribution of investments to educational institutions on fair and equal basis;

· to take measures to prevent possible segregation in housing in Tallinn.
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