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            Improving cooperation with countries of origin, transit and destination is central
               to the new European Agenda on Migration, launched by the European Commission in response
               to the “refugee crisis” of 2015. The new EU Trust Fund (EUTF) for Africa finances
               projects in twenty-six African countries. Although initially conceived as a temporary
               emergency response, it has the potential to become a regular component of the EU’s
               external migration policy, and can serve as a model for the systematic integration
               of the EU’s migration interests into its external policy.
            

            However ideas diverge concerning the Fund’s priorities. Internally, there is political
               pressure for the EU to concentrate on cooperation with transit countries in order
               to further reduce irregular migration to Europe. But narrowing the Fund’s remit in
               that manner would be incompatible with the objectives of the Global Compacts on Migration
               and Refugees, which the United Nations adopted in December 2018.
            

            The German government should advocate for a comprehensive approach encompassing long-term
               support for countries of origin and destination. In order to improve the coherence
               of the EU’s external migration policy, the vague goals of the EUTF need to be concretised
               and broken down into real­istic sub-goals. Migration policy can only have sustainable
               effects if measures are embedded in a broader development agenda and take adequate
               consid­eration of the interests of African partner countries.
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            Issues and Recommendations

            From Exception to Rule – the EU Trust Fund for Africa

            The increase in refugee and migration movements into the European Union since 2015
               has revealed deficits in the common migration and asylum policy. But political responses
               have been ambivalent. Little has been achieved in relation to internal cooperation
               between member states, especially with regard to sharing the responsibility for a
               functioning Common European Asylum System. The external dimension, on the other hand,
               has witnessed dynamic developments in the scope of the European Agenda on Migra­tion
               adopted in 2015.
            

            One important part of the Agenda relates to the EU’s cooperation with countries of
               origin, transit and destination, which has not to date been terribly successful. To
               improve matters, the November 2015 Valletta summit of African and European leaders
               created a new instrument, the European Union Emer­gency Trust Fund (EUTF) for Africa.
               It currently pro­vides €4 billion for cooperation with twenty-six Afri­can countries over a period of five years; €3.2
               billion had already been committed to projects by August 2018. Under the Valletta
               Action Plan the funds serve to stabilise the partner countries and ameliorate the
               structural causes of irregular migration and forced displacement. Migration partnerships
               with five Afri­can countries were agreed in June 2016, with these countries first
               in line to benefit from the EUTF as an incentive for cooperation. For the first time
               in this context, the initiative also includes sanctions, such as suspending projects,
               in order to encourage partner countries to cooperate, for example in readmitting rejected
               asylum seekers.
            

            From the perspective of the European Commission the Trust Fund offers a good model
               for future deal­ings with highly differentiated refugee and migration challenges in
               the African countries of origin, transit and destination. The Trust Fund structure
               permits the Commission to respond rapidly and flexibly to highly dynamic migration
               flows. Previously separate EU funding lines for external relations, home affairs,
               development cooperation humanitarian aid and neighbourhood policy are now brought
               together in a single instrument for the first time.
            

            An interim stocktaking after the first two and a half years shows that the EUTF has
               been able to improve both coordination among EU institutions and their collaboration
               with the member states. The substantive contribution of the Trust Fund is harder to
               assess, given that diverging priorities have been applied in practice. Most of the
               funded development projects have been in countries of origin and desti­nation south
               of the Sahara and in the Horn of Africa, while a second set seek to improve migration manage­­ment in transit countries like Libya and Niger. The latter also include security-related
               measures such as equipment and training for the Libyan coastguard. 
            

            As the largest contributor Germany possesses a special interest in the functioning
               of the EUTF. There are, however, different ideas within the German government about where it should be going. Domestic political considerations generate demands to concen­trate on clamping down on irregular
               migration. But narrowing the focus in that way would represent a turn away from the
               comprehensive approach that is vital from the foreign policy and development per­spective.
               The German government should therefore agree on a cross-ministerial strategy encompassing
               long-term support for African countries of origin and destination, and the involved
               ministries should work closely together in shaping the fund.
            

            Similar controversies over the future of the EUTF also characterise the debates at
               EU level. The negotia­tions about the next Multi-annual Financial Framework, for example,
               involve a discussion about which Directorate General should coordinate migration cooperation
               with third countries and administer the associated funds. It is also unclear how the
               EU will relate to the United Nations Global Compacts for Migration and Refugees, which
               lay down markers that will need to be taken into consideration in shaping the EUTF
               and the EU’s future external migration policy. The same also applies to the current
               negotiations on future cooperation between the EU and Africa and a successor to the
               Cotonou Agreement.
            

            

         

      

   
      
         
            The Fundaments of the EU’s External Migration Policy

            The basic outlines of the European Unions powers on asylum, migration and border policy
               date back to the 1990s. In its European Agenda on Migration of 2015 the Commission
               proposed new measures designed to lead to a “coherent and comprehensive approach”.1 But its legal possibilities in this field remain limited and little progress has
               been seen on the Common European Asylum System (CEAS). In this situation, the Commission
               is seeking to expand its influence into the sphere of cooperation with third countries. Its success here has been limited to date, because support from the member states
               has been weak and the EU funding structures lack coherence. The EU Trust Fund for
               Africa stands for a new approach de­signed to address these problems.
            

         

      

   
      
         
            
               Incomplete Harmonisation of EU Migration Policy

               The Treaty of Amsterdam in 1999 brought most of the pre-existing European cooperation
                  on justice and home affairs into the Community framework. This also included border
                  protection, asylum and migra­tion policy. While the 2009 Treaty of Lisbon again strengthened
                  the EU’s position, the common policy still only covers certain areas, while intergovernmental
                  cooperation continues to predominate in many others.2 For example, the member states retain full control over immigration numbers; the Union is responsible only for harmonisation, with the power to issue directives to
                  ensure minimum standards in visa policy and the treatment of third-country citi­zens.3 The Treaty of Lisbon also empowered the Com­mission to conclude readmission agreements.4

               Member states agree to reduce arrivals but are unable to reform the Dublin system.

               In the 2015 European Agenda on Migration, the Commission also announced reforms of the Common European Asylum System. The Union
                  has largely assumed responsibility for norm-setting in this area, but implementation remains a matter for the member states. Although the CEAS was completed in 2013 the directives harmonising protections
                  and reception standards for asylum-seekers have not actually been implemented in full.5 In 2016 the European Commission presented proposals for rectifying these deficits.6 Although numbers of new refugees and migrants have fallen again,7 the member states remain unable to agree on a reform of the Dublin system that in­cludes
                  a mechanism for sharing the responsibility for accepting refugees. There is however
                  a consensus that the numbers of refugees and irregular migrants need to be reduced,
                  specifically through targeted cooperation with third countries.
               

            

         

      

   
      
         
            
               Externalising Migration Policy as Political Expedient

               In view of its lack of direct influence the Commission drew up its first political
                  framework for cooperation with third countries: the 2005 Global Approach to Migration.8 This was developed into the Global Ap­proach to Migration and Mobility (GAMM) of
                  2012,9 which comprises four sets of objectives regarded as having equal importance: (1)
                  promoting and improv­ing the organisation of legal migration, (2) preventing and reducing
                  irregular migration, including by com­bating trafficking, (3) promoting internal protection
                  and the external dimension of asylum, and (4) max­imising the positive development
                  effects of migration and mobility.
               

               Under GAMM the EU has been seeking bilateral and regional cooperation with third countries
                  since the early 2010s. It concluded mobility partnerships with countries in its neighbourhood,10 and developed so-called Common Agendas on Migration and Mobility (CAMM) with those further away. Both instruments contain non-binding targets and provide
                  for support from the EU itself and from interested EU member states. CAMMs have been
                  agreed with India, Ethiopia and Nigeria, mobility partnerships with nine coun­tries,
                  including six eastern neighbours and three Afri­can states (Cape Verde, Morocco and
                  Tunisia).11 The EU saw mobility partnerships as a possibility to reward partner countries for cooperation in taking back re­jected asylum seekers and irregular migrants by grant­ing concessions on visa liberalisation and legal immi­gration. The instrument is regarded
                  as having been largely unsuccessful, even if possible longer-term impacts remain to
                  be evaluated.12

               European Agenda on Migration treats migration a problem rather than an opportunity.

               In 2015 an increase in the number of deaths of migrants seeking to cross the Mediterranean
                  led the Commission to formulate a new political framework, in the shape of the European
                  Agenda on Migration. Most of its elements were carried over from the GAMM, although the Agenda no longer spoke of a positive connection between migration and
                  development. Implementation of the Agenda on Migration priori­tises rapid reductions
                  in irregular migration. This is associated with immigration being increasingly regarded
                  as a problem rather than an opportunity.13

            

         

      

   
      
         
            
               Differing Interests of the Member States

               Although the Treaty of Lisbon expanded the Commission’s powers in the area of asylum
                  and migration, the member states continue to dominate the concrete shape of the external
                  migration policy. But their interests vary strongly, conditioned by factors such as
                  (colonial-era) ties to particular countries and different traditions in development
                  cooperation. While histori­cal factors lead certain northern European countries (Denmark,
                  Ireland, Luxembourg, the Netherlands, Sweden, United Kingdom) to focus particularly
                  on development needs and fighting poverty, other mem­ber states (Belgium, France,
                  Greece, Italy, Portugal, Spain) share a more instrumental understanding. Strategic
                  reasons have led the latter group to concen­trate more on shared approaches to migration
                  co­operation with third countries – but only in forms that avoid weakening their bilateral
                  cooperation.14 
               

               Spain’s bilateral cooperation with Morocco since the 1990s is regarded as an example
                  of fruitful long-term cooperation in this sphere.15 The attempt to transpose this to the European level has been less successful. The
                  European Commission has been nego­tiating a readmission agreement with Morocco for
                  fifteen years, with no success to date. A number of member states have insisted that
                  the Commission pursue the highly controversial demand that Morocco take back not only
                  its own citizens but also third-country nationals (something not included in the bilateral
                  readmission agreement with Spain).16 In a second departure from the Spanish-Moroccan co­operation, the EU member states
                  also failed to signal any willingness to create new legal migration paths for Moroccan
                  citizens. That stance contradicts the intention of the mobility partnership concluded
                  in 2013 between the EU and Morocco.17

            

         

      

   
      
         
            
               EU Funding and Its Political Implications

               The EU’s external migration policy operates between the poles of intergovernmental
                  and supranational.18 Because the migration-related policy instruments available to it are limited in their
                  reach, the Commission seeks to exert influence principally through funding instruments.19 The EU’s budget for 2014 to 2020 had been finalised before 2015’s sharp rise in refugee
                  and migrant arrivals. In the course of the “refugee crisis” it became clear that the
                  funds ear­marked for migration, border protection and asylum policy would be nowhere
                  near enough. The initial allocation for migration-related spending was there­fore
                  increased from €8.4 to €14.2 billion.20 Total spending in this field is in fact somewhat higher; the Commission argues that
                  exact figures cannot by given because not all migration- and refugee-related EU spending
                  is recorded as such. For example data relating to humanitarian aid is lacking.21

               Migration-related funds spent without clear shared priorities.

               In the past migration-related funds were spent by different Directorates General without
                  any clear shared prioritisation. The strategic thrust of the common migration policy
                  was shaped above all by Directorate General for Migration and Home Affairs (DG HOME),
                  even though most of the funds for migra­tion cooperation with third countries were
                  actually held by the Directorates General for Neighbourhood and Enlargement Negotiations
                  (DG NEAR) and for International Cooperation and Development (DG DEVCO).22 This created a strongly fragmented funding landscape in the area of external migration
                  policy. The European Court of Auditors has in the past sharp­ly criticised such fragmentation.
                  With respect to the EU’s Neighbourhood Policy, it noted that the different migration-related
                  funding instruments failed to pursue a common strategy.23 The explanation for this incoherence is that funds are distributed in a complex negotiating
                  process involving EU institutions, mem­ber states, international organisations and
                  implementing organisations, where it is often impossible to resolve conflicting goals.
               

            

         

      

   
      
         
            
               New Momentum from the EU Trust Fund for Africa

               The growth in numbers of arriving refugees and irregular migrants has greatly increased
                  the pressure on the Commission to address the problems affecting cooperation with
                  migration-relevant third countries. New and rapidly applicable instruments for funding
                  refugee- and migration-related support for partner countries are seen as key. These
                  include above all the European Emergency Trust Fund (EUTF) for Africa created at the
                  end of 2015, which has become a central component of the EU’s migration cooperation
                  with African countries. Today the EUTF for Africa is one of four EU trust funds established
                  for emergency external action since the possibility was created in the 2013 Financial
                  Regulation.24 Originally the EUTF was conceived only as an instrument for humanitarian support
                  for countries in the Sahel and Lake Chad region. But after demand arose – in connection
                  with the European Agenda on Migration – to boost dia­logue with as many migration-relevant
                  countries as possible, the instrument was incrementally expanded to include a total
                  of twenty-six African countries at the latest count. 
               

               The objectives of the EUTF are defined in the Valletta Action Plan, adopted at a summit
                  of Euro­pean and African heads of state and government in Malta in November 2015.25 DG DEVCO then prepared a set of objectives that was adopted by EUTF’s Stra­tegic
                  Board jointly with the contributing states.26 But this list – unlike the Valletta Action Plan – does not prioritise the objective
                  of improving cooperation on readmissions. The European Commission’s strategy document
                  names the following objectives: (1) Greater economic and employment opportunities; (2) Strength­ening resilience of communities and in particular the most vulnerable,
                  as well as refugees and displaced people; (3) Improved migration management in coun­tries
                  of origin, transit and destination; (4) Improved governance and conflict prevention.
               

               Despite its broad objectives, statements by European leaders have repeatedly underlined
                  that the main purpose of the EUTF is to secure the cooperation of third countries
                  in reducing refugee flows and ir­regular migration and taking back irregular migrants.
                  One example of this is found in the Progress Report on the Implementation of the European
                  Agenda on Migration published by the Commission in March 2018, which attributes declining
                  arrivals in Europe partly to EUTF measures in the area of migration management and
                  security. On the other hand there is little in the way of evaluation of development
                  initiatives.27

            

         

      

   
      
         
            Taking Stock of the EU Trust Fund for Africa

            The EUTF has the potential to at least partially ameliorate the coordination problems
               of the external migration policy outlined above, by bundling the different funding
               lines in a single instrument. The EUTF’s special construction outside the traditionally
               cumbersome EU procurement system also permits funds to be spent flexibly in the African partner coun­tries and thus to respond more adequately to dynamically shifting
                  migration flows. 
            

            Nevertheless, the conflicts of interests and goals affecting the external migration
               policy resurface in the Trust Fund. The latter’s geographical and topical breadth
               creates a spectrum of implementation priori­ties. Here the concentration on measures
               to improve control of migration increasingly endangers develop­ment objectives. How
               different the effects of EUTF projects can be is demonstrated very clearly by a com­parison
               of the migration partnerships with Ethiopia and Niger (see pp. 19ff.).
            

         

      

   
      
         
            
               Governance Structures

               Projects are approved in operational committee sessions for the so-called regional
                  windows established for the Sahel and Lake Chad region, the Horn of Africa, and North
                  Africa.28 €3.2 billion of the €4 billion available to the EUTF until 2020 had al­ready been
                  committed by August 2018. The other approximately €800 million has already been ear­marked
                  by region and topic. The largest share flows to the Sahel and Lake Chad region (€1.5
                  billion), fol­lowed by Horn of Africa (€1.1 billion), North Africa (€426 million)
                  and cross-regional programmes (€145 million).29 In terms of individual countries, the EUTF is most strongly involved in Somalia,
                  Libya, Niger, Ethiopia and Mali (see map, p. 16).30

               The European Commission contributed €3.5 billion to the EUTF, representing almost
                  90 percent of its funds. Most of this – €2.8 billion – originates from the European
                  Development Fund (EDF), which is an intergovernmental fund outside the EU budget ad­ministered
                  by DG DEVCO.31 The rest of the Commission’s contribution was reallocated from the regular budget
                  (see Figure 1).32 At €440 million (or about 10 percent of the total), the share contributed by the
                  member states falls well short of the originally promised €1.8 billion.33 With most of the available funds already committed to projects, the European Commission
                  has repeatedly called on the member states to contribute more to the Trust Fund. One
                  alter­native for increasing its budget would be to reallocate other unspent EU funds.
               

               EUTF crucial for Libya, and thus attractive to otherwise sceptical member states.

               
                  
                     
                        
                           	
                              Figure 1 EUTF: Commission Funding
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               Apart from Greece all member states have paid into the EUTF, as have Switzerland and
                  Norway (see Figure 2, p. 14). But in many cases the contributions are comparatively small: some below the €3
                  million required to acquire a vote in the Trust Fund’s stra­tegic board and operational
                  committee, others only just above. Like the partner countries and regional organisations,
                  EU member states that have made less than the minimum contribution have only observer
                  status in the organs.34

               With €160 million, Germany’s is the largest bilateral contribution to the EUTF. Even
                  if the Federal Ministry for Economic Cooperation and Development is in charge, other
                  ministries have a great interest in the EUTF too. Most of the German contribution
                  origi­nates in fact from the Foreign Ministry’s budget, specifically for projects
                  in Libya, where the Trust Fund represents the EU’s only option for migration cooperation.
                  Projects in Libya focus on funding vol­untary repatriation with the assistance of
                  the Inter­national Organisation for Migration (IOM), and train­ing the Libyan coastguard.
                  These projects are treated as a top priority because the situation in Libya and the
                  central Mediterranean route remains critical. Such engagement is also attractive for
                  member states that are otherwise sceptical towards the EU’s migra­tion policy. For
                  example since January 2018 the Vise­grád states (Poland, Czech Republic, Hungary and
                  Slovakia) have contributed altogether €35 million to the EUTF.35

            

         

      

   
      
         
            
               New Negotiating Processes between EU and Member States

               Decisions in the EUTF organs are generally made by consensus. But where a vote is
                  necessary, each mem­ber state that has made the minimum contribution has a vote, as
                  does the Commission. A simple major­ity is required, with the Commission holding a
                  veto.36 Certain member states find the Trust Fund construction problematic, because it bypasses
                  the established procurement procedures and the associated committees.37 The Commission argues that this is the only way to respond flexibly enough to the
                  dynamism of shifting migration flows. Projects are indeed approved more rapidly in
                  the EUTF framework than via the European Development Fund (EDF) – although that does
                  not necessarily mean that they are implemented more quickly.38 Most EUTF projects have been slow to get off the ground or are still at the planning
                  stage, and it is not yet possible to systematically evaluate the outcomes.39

               
                  
                     
                        
                           	
                              Figure 2 EUTF: Member State Funding
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               The Trust Fund operates largely outwith parliamentary oversight. In response to a
                  string of critical resolutions the European Parliament has now been granted observer
                  status in the Fund’s organs. But it remains excluded from project approval decisions
                  in the operational committee,40 where most funding is awarded under “delegated cooperation” to selected organisations
                  without public tendering.41 The Euro­pean Parliament criticises this practice, which is also widely used in other
                  funding instruments, and calls for EUTF projects to be put to open tender and for
                  all implementation partners to be treated equally.42

               Such criticisms should be seen in the context of member states exploiting the Trust
                  Fund structure to fund existing bilateral projects or to channel new projects directly
                  to their own implementation organi­sations. When the EUTF first began many projects
                  were approved with only superficial scrutiny, but today the member states regularly
                  coordinate infor­mally before decisions are made in the operational committee.43 The Commission has no fundamental objection to this process. Very few project applications
                  have been rejected by the operational committee.44

               40 percent of the €3.2 billion in project funds approved thus far have been granted
                  to national implementation organisations, 26 percent to inter­national organisations,
                  11 percent directly to partner countries and 8 percent to civil society actors. The
                  biggest sum, €387 million, went to the International Organisation for Migration, followed
                  by €301 million for the German Gesellschaft für Internationale Zu­sammenarbeit (GIZ)
                  and €223 million for French and €200 million for Italian implementation organisations.45

               The large proportion of funds channelled through national implementation organisations
                  contributes to delays in project implementation, because some of them do not yet possess
                  adequate capacity and must first establish operative structures in the partner countries.
                  This has been recognised by the Commission, which complains that the national organisations
                  require on average twice as long as international implementation organisations to
                  begin work on implementing projects.46 But delays may also be attributable to difficult security situations or state interference
                  in partner countries.
               

            

         

      

   
      
         
            
               Closer Coordination between EU Institutions

               The EU institutions could expand their reach through the EUTF for Africa. It creates an instrument for co­operation with all African countries of origin,
                  transit and first destination, which is usually divided be­tween neighbourhood policy
                  (North Africa) and devel­opment cooperation (rest of Africa). The EUTF has without
                  doubt improved the fragmented funding of the external migration policy, because the
                  participating EU institutions have to improve their coordination. In the Commission
                  the Directorate General for International Cooperation and Development (DG DEVCO) is
                  responsible for implementing the EUTF. Its influence is visible both in the Fund’s
                  strategy documents and in the implementation of most of the projects in the Horn of
                  Africa. DG DEVCO has to coordinate with the Commission’s Cabinet and the Directorates
                  General for European Civil Protection and Humanitarian Aid (DG ECHO), for Neighbourhood
                  and Enlargement Negotiations (DG NEAR) and for Migration and Home Affairs (DG HOME).
                  The latter seeks to strengthen engagement in North Africa and where possible to tie EUTF funding to migration-related demands, such as improved cooperation on repatriation
                     of rejected asylum seekers.
               

               The European External Action Service (EEAS) also plays an increasingly important role,
                  coordinating the migration partnerships funded by the Trust Fund and seeking to make
                  the external migration policy a central element of the EU’s Common Foreign and Security
                  Policy.47 The EEAS also oversees project im­plementation on the ground in the partner coun­tries.
                  But the influence of the respective EU delegations depends strongly on strategic decisions
                  in Brussels, leaving them unable to have their usual coordinating impact in the respective
                  partner countries.48
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               EU officials report that the joint fact-finding missions by EU institutions are particularly
                  useful in improving communication about the challenges of the external migration policy.49 At the same time conflicts of interests and goals between involved EU institutions
                  persist, and are reflected in the diverging weights they grant to the EUTF’s strategic
                  goals.
               

            

         

      

   
      
         
            
               Differing Priorities in Implementation

               There are no binding standardised criteria for reliably determining the share of projects
                  focussing on devel­opment, security and migration.50 While the organi­sations involved in the EUTF calculate that half the funds flow
                  into development projects, Oxfam’s evalu­ation in October 2017 came up with a figure
                  of about 63 percent.51

               The Commission classifies projects according to the four strategic objectives of the
                  EUTF strategy (see Figure 3, p. 18).52 The first two of these (employment programmes and strengthening resilience) combine
                  classic aspects of development cooperation and hu­manitarian aid. Alongside emergency
                  responses such as food aid, they also encompass long-term measures to improve the
                  living conditions of refugees, inter­nally displaced persons and other vulnerable
                  groups. It is striking that the projects listed under these cat­egories are almost
                  all in the Horn of Africa and the Sahel and Lake Chad region. The Commission classi­fies
                  all projects in North Africa as migration manage­ment, even if some of them also pursue
                  development goals.53

               This demonstrates that classification by strategic objective is to some extent arbitrary,
                  and therefore reveals only part of the picture. The figures do never­theless demonstrate
                  that – alongside regional differ­ences – the migration profiles of the partner coun­tries
                  also influences the shape of the EUTF projects.54

               Partner countries’ migration profiles influence shape of EUTF projects.

               Classical development cooperation approaches are especially prevalent in countries of origin for example. This is clearly demonstrated by the allocation of EUTF funds to the six participating
                  West African states (as the source of half of all the arrivals registered in Italy
                  in 2016 and 2017): Côte d’Ivoire, Gambia, Guinea, Mali, Nigeria and Senegal.55 Here 42 percent of the funds were was spent on employment programmes, 18 percent
                  on strengthening resilience, 21 percent on migration management and 19 percent on
                  improv­ing governance and preventing conflict.56 This con­trasts with the distribution in transit countries like Burkina Faso, Chad,
                  Djibouti, Libya, Mauritania and Niger, where the largest share goes to migration management
                  (35 percent), followed by programmes for improving governance and preventing conflict
                  (25 percent), promoting employment (22 percent), and strengthening resilience (17
                  percent).57
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               The third strategic goal of the EUTF, improving migration management,58 serves as a catch-all includ­ing security aspects and border protection. According
                  to Oxfam more than half of all migration management projects aim to control and contain
                  migration, often using the justification of combating people smuggling and human trafficking.59 Migration manage­ment also encompasses capacity-building and training of security personnel (police and
                  border guards), the exchange of migration data and programmes for vol­untary repatriation
                  from transit countries. This is also the context in which reforms to improve co­operation
                  on readmission and reintegration of ir­regular migrants are financed, as well as the creation and enhancement of identification systems and
                  in­formation cam­paigns about the dangers of migration. To date this framework has
                  rarely been used to pro­mote legal migration.60

               These components overlap to a certain extent with the fourth strategic objective,
                  namely measures to improve governance and prevent conflict. These efforts seek to
                  promote stabilisation especially in fragile contexts and are supported by bilateral
                  meas­ures. Italy has proceeded especially strategically, creating its own fund for
                  Africa through which it channels its contributions to the Trust Fund and supports
                  other projects. More than 80 percent of the latter are migration management measures,
                  backed up by military deployments to Libya and Niger.61

            

         

      

   
      
         
            
               The EU Migration Partnerships with Ethiopia and Niger

               In June 2016 the EU agreed migration partnerships with five African countries of origin
                  and transit. These were funded principally through the EUTF, which received an additional
                  €500 million from the European Development Fund (EDF) for that purpose. In future
                  the migration partnerships will also be sup­ported through the External Investment
                  Plan (EIP) adopted in 2017.62 
               

               In comparison to the mobility partnerships agreed in the early 2010s, the migration
                  partnerships kick the promise of legal migration paths even further into the long
                  grass. But otherwise the goals of the two legally non-binding cooperation instruments
                  are simi­lar: both seek to persuade the respective partner country to cooperate more
                  closely on all aspects of migration, including readmission and countering smuggling.63 What is new is that migration partnerships provide for sanctions, such as suspending
                  devel­opment cooperation measures, where the receiving country is judged to be demonstrating
                  an inadequate level of cooperation.64 
               

               The example of Ethiopia illustrates the problems very well. Despite favourable preconditions,
                  the EU migration partnership has tended to worsen rather than improve relations. Ethiopia
                  played a constructive role in the Khartoum Process, which was estab­lished in 2014
                  for migration cooperation between the EU and the countries in the Horn of Africa,
                  and became one of the biggest recipients of EUTF funds. Many projects built on existing
                  development co­opera­tion.65 Ethiopia is also a roll-out country for the Com­prehensive Refugee Response Frameworks
                  (CRRF), which the United Nations created to develop the Global Compact on Refugees.66 This is a multi-stake­holder approach designed to seek new solutions for persistent
                  and acute refugee crises in collaboration with host countries. In this context the
                  Ethiopian government agreed in 2016 to nine new measures to aid the almost one million
                  refugees in the country. These included plans to end accommodation in camps and to create up to 100,000 jobs for refugees.67 The EUTF has supported this approach financially since the end of 2017.68

               But the Ethiopian government complained that the measures funded by the Trust Fund
                  had little effect, and instead European demands for better cooperation in repatriating
                  Ethiopian citizens dominated the pro­cess.69 Ultimately Ethiopia is not only a destination and transit country, but also – if
                  to a much smaller extent – a country of origin for mixed migration to the EU. Critics
                  argue that the EU has overemphasised the issue of readmission to a point where it
                  threatens to undermine migration cooperation with Ethiopia across the board. Additionally,
                  remittances from Ethiopians living abroad represent an important source of revenue,
                  three times as much as total devel­opment aid.70 The EU has delayed individual EUTF projects on grounds of inadequate progress on
                  the readmission talks. In response the Ethiopian govern­ment declared its intention
                  to improve cooperation on this issue. It remains to be seen how those prom­ises will
                  turn out in practice and how migration cooperation altogether will develop under the
                  new Prime Minister Abiy Ahmed.71 
               

               The issue of readmission does not figure at all in the migration partnership with
                  Niger, which is almost irrelevant as a country of origin. That eases cooperation because
                  the country is more dependent on devel­opment funds than on remittances. Additionally,
                  a weak government facing internal and external threats has a great interest in security
                  cooperation with the EU.72 Niger is the largest recipient of EUTF funds within the Sahel and Lake Chad regional
                  window, and an important partner for the EU as a transit country for irregular migration
                  flows through Libya to the European Union. 
               

               However, vigorous action against smuggling networks has problematic side-effects that
                  the EU has done too little to address. Since the laws against people smuggling were
                  tightened and the main routes to Libya closed, smugglers have switched to more dangerous
                  routes – on which even more migrants lose their lives.73 These measures affect the informal “migration economy” in the Agadez region, which
                  has long been an important staging post on the route to North Africa and Europe.74 But while individual smugglers have been taken out of circulation, the transnational
                  organised crime networks continue to operate.75 The EU’s one-sided concentration on border protection in Niger also hinders freedom of movement in the Economic Community of West African States (ECOWAS). This example underlines how the
                  interest in clamping down on irregular migration flows threatens to undermine long-term
                  goals like promoting regular migration options.
               

               Commission tones down expectations of migration partnerships and shifts focus to ad-hoc
                  migration dialogues.
               

               In the absence of rapid success, migration partnerships have thus far failed to meet
                  the great political expectations placed upon them.76 After about a year the European Commission therefore lowered its sights, and shifted
                  the focus in 2018 to ad-hoc migra­tion dialogues with a series of countries of origin
                  with which it aims to conclude readmission agreements.77 The EU is not seeking new migration partnerships, partly because the member states
                  have different geo­graphical priorities:78 their preferences tend to co­incide with the main countries of origin of arriving
                  asylum seekers.
               

            

         

      

   
      
         
            Goals of a Coherent External Migration Policy

            Although the EUTF was initially created as an emer­gency response, it has since acquired
               more fundamen­tal significance. The new ability to combine funds from different policy
               areas could represent the begin­nings of a new phase of the EU’s external migration policy. But in order to leave behind the emergency response logic and start to address the
               long-term mi­gration challenges, the coherence of the EU’s exter­nal migration policy
               needs to be improved. Ideally the EU’s actions should not only be free of contradictions
               but also create positive synergies. Given the diverging goals this can never quite
               be achieved, however. Instead the external migration policy needs viable compromises
               based on effectiveness, legitimacy and sustainability.
            

         

      

   
      
         
            
               Effectiveness

               In migration policy there is frequently a tension be­tween political goals and their
                     implementation.79 That can also be observed in the actions pursued under the EU’s external migration
                  policy since the “refugee crisis” of 2015. In that sense the EUTF is an outcome of
                  the great political pressure on the European Com­mission to rapidly institute measures
                  to stabilise partner countries and address the causes of irregular migration and forced
                  displacement. While the Trust Fund has flexibilised and accelerated the decision-making
                  process for approving projects, this says nothing about the quality of implementation.80

               Central actors in the EU tend to concentrate above all on measures in the areas of
                  migration management and security policy. These are often easier to implement than
                  development concepts, because the targets and cooperation partners are easier to define.81 The objectives of migration- and refugee-related development cooperation, on the
                  other hand, fre­quently remain vague; UN Sustainable Development Goal 10.7 for example
                  calls on states to “facilitate orderly, safe, and responsible migration and mobility
                  of people”. To date there is not even an indicator to measure the success of such
                  an effort. The objective pursued by refugee-related development cooperation is even
                  more problematic. The expectation that ap­propriate action could reduce the causes
                  of refugee movements and irregular migration will – at least in the short term – not
                  come to fruition.82

               It is for example questionable whether development aid–driven employment programmes for young people actually help to stem migration
                     flows at source. Research to date suggests that such programmes have little effect on emigration
                  rates.83 Of course development cooperation can promote economic development, but in poor countries this (alongside many other factors) actually tends to cause emigration rates to rise. Moreover, economic motives
                  cannot be viewed in isolation from other motives for emigration. Given the great complexity
                  of such decisions, their determining factors should only be considered in their totality.84

               EU could achieve progress by concretising reduction of “root causes” and breaking
                  down into realistic sub-goals.
               

               The most difficult matter of all is tackling the “root causes” of involuntary movements
                  through development cooperation and other measures. Given the international community’s
                  very limited success in addressing fragile statehood and the growing number of violent
                  conflicts, more honesty is needed in the effectiveness discussion.85 Here the EU could promote progress by concretising the vague objective of re­ducing
                  the causes of involuntary movements and breaking it down into realistic sub-goals
                  whose imple­mentation can be measured. Merely quantifying the targets, as the European
                  Commission does on the EUTF website, is not terribly convincing.86 It would be more important to monitor the effect of Trust Fund measures on target
                  groups from the outset through reliable methods, also in order to enable correction
                  of undesirable developments.
               

               Additionally, conventional assumptions about the connections between migration, forced
                  displacment and development need to be questioned and the knowledge base expanded.87 The Research and Evi­dence Facility in the EUTF’s Horn of Africa regional window
                  represents a good start.88 Evidence-based policy to reduce the causes of involuntary movements is only possible
                  if monitoring and research are con­ducted systematically in all three EUTF regional
                  win­dows and the insights gained are fed back into the operational committee and strategic
                  board.
               

            

         

      

   
      
         
            
               Legitimacy

               Within the EU the legitimacy of external migration policy depends in the first place
                  on whether it is subject to democratic control. To date the European Parliament has
                  no oversight over EUTF decisions and the procurement process is not adequately trans­parent.
                  As a result national implementation organi­sations are sometimes chosen purely on
                  grounds of proportionality rather than competence. For the multi-annual financial
                  framework 2021 to 2027 the Commission proposes integrating the EUTF into the regular
                  budget.89 That would be consistent in the sense that the Fund’s creation was justified in terms
                     of re­sponding to an emergency but the underlying chal­lenges are long-term. Merging the Fund into the regu­lar budget would also grant the European Parliament
                  greater oversight in this area.
               

               Only a partnership-led approach based on compromise has any prospect of success.

               Whether the EU’s external migration policy is perceived as legitimate in the (African)
                  partner coun­tries is a second decisive aspect. Only a partnership-led approach based
                  on a balance of interests has any prospect of success. Financial incentives alone
                  cannot create functioning migration partnerships. The Euro­pean Union’s financial
                  possibilities cannot grow as quickly as the expectations of the numerous migra­tion-relevant
                  partner countries. The importance of investments by other actors in Africa is also
                  growing: China in particular places fewer political demands on partners than the European
                  Union. Ultimately co­operation with the EU is only worthwhile if it is not only financially
                  attractive but also serves the strategic interests of the respective partner countries.90

            

         

      

   
      
         
            
               Sustainability

               An external evaluation of the European Development Fund (EDF) commissioned by the
                  Commission ques­tions whether the measures funded by the EUTF are sustainable. It
                  suggests that project funding decisions pay too little attention to the interests
                  of the partner countries, unlike in longer-established development instruments like
                  the EDF.91 Instead, it notes, priority is given to European interests and the desire to get
                  projects approved quickly, while the preconditions for successful implementation tend
                  to be neglected. Another external evaluation also raises the question of whether the
                  EUTF is cost-effective.92

               Even if such criticisms certainly do not apply to all EUTF projects, an increasingly
                  instrumental understanding of development cooperation does emerge: one in which the
                  primary objective is not to improve living conditions but to reduce refugee movements
                  and irregular migration. In the case of certain projects in the North Africa regional
                  window it is not clear whether they even meet the OECD criteria for public development
                  spending. The Commission would like to include measures to improve migration management
                  – including those in the security sector – in its official development assistance
                  (ODA) figures.93 But security activities represent a grey area of ODA eli­gibility, where only the
                  supply of military equipment and services is explicitly excluded. If the ODA criteria
                  are further watered down, the danger grows that development funding in the EUTF framework
                  could be strongly focussed on migration control in transit countries. That would potentially
                  be the detriment of the EU’s engagement in countries of origin and in persistent refugee
                  and internal displacement situa­tions such as in the Horn of Africa.
               

               Even if most member states are pressing for short-term results from the EU’s external
                  migration policy, the methods of development cooperation continue to offer orientation
                  for sustainable use of funds. Espe­cially in the case of cooperation with authoritarian
                  regimes, the principles of effective and conflict-sensi­tive development cooperation
                  are important in order to avoid unintended side-effects and reduce risks (do no harm).
                  Broader leeway exists in the case of co­operation with countries that possess comparably
                  legitimate and functioning institutions. In these cases migration- and refugee-related
                  cooperation should be integrated into national development plans and tied to credible
                  incentives for cooperation.
               

            

         

      

   
      
         
            Outlook and Recommendations

            The European Agenda on Migration of 2015 created a new framework for the EU’s common
               migration and asylum policy. Whereas attempts to reform the sharing of responsibility
               for accepting refugees within the EU have to date proven fruitless, the orientation of the external migration policy is less contested. The EU has developed a number of initiatives
               in this area, among which the EUTF for Africa stands out. Although initially conceived as a temporary funding instrument for emergencies, it has the
               potential to become the norm for the external migration policy. It can serve as a
               model for systematically integrating the EU’s migra­tion interests into its external
               policy.
            

            At the time of writing most of the EUTF’s funds had already been committed to projects.
               The question of whether further EU funds will be reallocated and whether the member
               states increase their contributions will depend above all on the Fund’s future ori­entation,
               which is currently under discussion, There are different ideas about this both among
               the EU institutions and between the relevant ministries of the German government.
               Domestic political pressures place a premium on measures that directly stem ir­regular
               migration, primarily in North Africa. From the development perspective the crux is
               to extend support to the less proximate countries of destination and origin. The future
               shape of the EUTF must take into account interactions with three important Euro­pean
               and international processes. These are the negotiations over the next multi-annual
               financial framework, the implementation of the Global Com­pacts for Migration and
               Refugees and the future of European-African cooperation. 
            

            The substantive and institutional place of the ex­ternal migration policy in the European
               Union’s multi-annual financial framework for 2021 to 2027 is currently being negotiated.
               Following the EUTF model, the Commission has proposed merging most of the hitherto
               parallel budget lines into a single external policy funding instrument, the Neighbourhood,
               Development and International Cooperation Instrument (NDICI).94 Under the Commission’s pro­posal it would contain €90 billion, €10 billion of which would serve as an “emerging challenges and priorities cushion”. These funds would be flexibly available for the EU’s external migration policy,95 enabling the EUTF to be integrated into the regular budget and expanding the oversight
               of the European Parliament. In that respect it would also be sensible for the parliament
               to consolidate its control of spend­ing in the field of external policy in a single
               committee.96

            It is certainly conceivable that this idea will be rejected, leaving the EUTF outside
               the budget, while Brexit places further question marks over the pro­posed financing
               of the external policy funding instru­ment.97 There are also signs of conflict between the Commission and the member states, with
               the latter calling for a separate instrument to “combat illegal migration” in the
               Conclusions of the European Coun­cil at the end of June 2018.98

            Restricting the external migration policy to stemming irregular migration flows is
               hardly going to be compatible with the objectives of the Global Compacts for Migration
               and Refugees. While the two Compacts, which were adopted at the United Nations in
               December 2018, are not legally binding, they will form an important framework and
               point of reference for the EU’s future external migration policy. The main objectives
               of the Global Compact on Refugees include strengthening the self-reliance of refugees
               and alleviating the burden on the main destination countries. At the same time the
               Compact underlines the need for evidence-based policy. That appears all the more important
               where development cooperation is expected to reduce the causes of voluntary and involuntary
               movements. Here the EU could supply an important contribution by starting to differentiate
               more strongly between the two, and defining objec­tives more precisely. One guideline
               here is the Global Compact for Migration, which seeks to steer irregular migration
               into regular forms. That can benefit coun­tries of origin and destination as well as migrants themselves, on top of promoting sustainable development. Neither of the Compacts propose geographical restrictions; on the contrary,
               they are explicitly in­tended to be universal.
            

            One obvious weakness of EU migration policy to date is that it does little to promote
               legal migration opportunities within Africa and to Europe. That could change in the
               future development of the EUTF and in the upcoming EU budget, if for example the pro­motion of legal migration is understood as integral component of migration
               cooperation and partner countries are supported to create labour migration programmes. Great potential lies in the strengthening of transnational training partnerships,
               which appear especially attractive to all EU countries with skilled labour shortages.99 Another important aspect is inter­nal mobility in Africa, because the African Union
               and the African regional economic communities all promote freedom of movement, not
               least to promote economic integration.100

            Herein lies a starting point for the current nego­tiations about a new Joint Africa-EU
               Strategy and a successor to the Cotonou Agreement between the EU and the African,
               Caribbean and Pacific (ACP) states.101 The German government should emphasise that the migration dialogue with African countries
               needs to be embedded in this broader development agenda. Corresponding initiatives
               by the member states, such as the “Marshall Plan with Africa” developed by the German
               Federal Ministry for Economic Cooperation and Development, should be connected more
               closely with the EU instruments in order to maximise the impact. In the long term,
               future migration and refu­gee movements can only be addressed in a sustain­able manner
               if the EU’s member states and institutions pursue coordinated strategies and transparent
               objectives.
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