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Getting to the root of the problem.
A policy perspective on how the EU is tackling
migration through development

By Luca Merotta

Confronted with consistent streams of migrants, the EU has progressively externalised its migra-
tion policy by embedding migration issues into a number of external policies, including develop-
ment. For historical and geopolitical reasons, Africa has become the privileged continent in this
new approach. In order to fully appreciate the dynamics and the rationales behind this externali-
sation, this paper reviews the major policy initiatives that the EU took over the past decade with
regard to international development and migration as two mutually dependent policy areas. First-
ly, it assesses the policy debate that underpinned the conception and adoption of the 2015 Agenda
on Migration amidst the so-called “migration crisis”. Secondly, it looks at the Agenda and other key
events, like the Valletta Summit. Thirdly, it reviews the main policy initiatives that were taken to
implement the Agenda. Lastly, it presents the most recent developments and the tools that are be-
ing defined or negotiated at EU level.

Introduction

Contrary to the idea that politicians and media often convey, migration is both a complex
and fluid phenomenon that has an internal dimension but also stretches beyond EU and
national borders. It involves several routes (legal and illegal), several policy areas in-
volved (asylum, employment, integration, border management, security and fight against
trafficking) and several push and pull factors.

Vis-a-vis such a complex phenomenon, an effective governance on migration cannot rely
exclusively on managing fluxes within and to Northern countries but should also take into
account the dynamics and the rationales behind migration and involve the greatest num-
ber of actors not only in countries of destination but also in countries of origin and transit.
Confronted with consistent streams of migrants, the EU has progressively externalized its
migration policy by embedding migration issues into a number of external policies, in-
cluding development. For historical and geopolitical reasons, Africa has become the privi-
leged continent for this new approach.

In order to fully appreciate the dynamics behind this externalisation, this paper reviews
the major policy initiatives that the EU took over the past decade with regard to interna-
tional development and migration. In particular, it intends to gather all the arguments and
the means through which migration and development have progressively been perceived
as interconnected and mutually dependent policy areas.
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The policy review revolves around the 2015 EU Agenda on Migration, a key programmatic
document that marked a major change in EU’s handling of migration at global level. First-
ly, it assesses the policy debate that underpinned the conception and adoption of the
Agenda before 2015 and amidst the so-called “migration crisis”. Secondly, it looks at the
Agenda and other key factors, like the Valletta Summit. Thirdly, it reviews the main policy
initiatives that were taken to implement the Agenda. Lastly, it presents the most recent
developments and the tools that are being defined or negotiated at EU level as well as the
upcoming events that could contribute to reinforcing or undermining the status quo.

1. The road to Valletta

Since the 2000s the EU has increasingly embedded migration into its broader external
policies. The Global Approach to Migration and Mobility! (GAMM) is, since 2005, the over-
arching framework of the EU external migration and asylum policy. The official document,
as it was updated in 2011, strengthens the links between multiple relevant EU policy are-
as and between the internal and external dimension of these policies.

The GAMM makes migration a pivotal component of four different thematic pillars. Three
out of four pillars focus on either the EU or the regional context, while giving countries of
origin a marginal role. In organising and facilitating legal migration and mobility (first pil-
lar), the EU takes a positive approach by supporting skill-matching and supply-demand
dialogue within the EU. At the same time, in preventing and reducing irregular migration
and trafficking in human beings (second pillar) the EU takes a negative approach in that it
aims at hampering illegal entries to the EU led by organised crime. Promoting interna-
tional protection and enhancing the external dimension of asylum policy (third pillar) fo-
cuses on refugees and displaced persons, namely by supporting regional protection pro-
grammes and enhancing resettlement in the EU.

The fourth pillar focuses specifically on countries of origin and transit, trying to maximise
the development impact of migration and mobility. The GAMM acknowledges that interre-
gional and intraregional migrations outweigh migration to the EU, and that south-south
migration can often benefit migrations in the form of better job opportunities and higher
income. Diasporas become key actors in this transfer of wealth, although the document
warns about some downsides. If the EU did not couple facilitation of migrants’ cash trans-
fers with a sound capacity-building in partner countries on employment creation and ed-
ucation, health and housing policies, the social costs and risks would be severe, as house-
holds might become dependent on income from remittances. For migration to be main-
streamed throughout the development thinking, it should be embedded into the whole
range of EU sectorial policies, such as agriculture, health and education. In addition, the
document refers to climate change as a factor that is increasingly driving migration and
displacement.

1 European Commission, Communication on The Global Approach to Migration and Mobility, 18 November 2011,
COM(2011) 743 final.
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The Agenda for Change?, adopted in 2011, is the basis for the EU’s development policy. It
aims at increasing the impact and effectiveness of EU development policy and focuses,
among other things, on inclusive and sustainable growth for human development. Along
with committing to reforms in the field of health and education policies, the document
recommends that the EU support the decent work agenda, social protection schemes and
regional labour mobility thus fully exploiting the interrelationship between migration,
mobility and employment. It also mentions the development-migration nexus, arguing
that “the EU should assist development countries in strengthening their policies, capaci-
ties and activities in the area of migration and mobility, with a view to maximising the de-
velopment impact of the increased regional and global mobility of people”3. Donors and
other development actors should integrate migration and mobility issues into their devel-
opment policies and instruments.

The 2013 Commission Communication on Maximising the Development Impact of migra-
tion* was meant to feed the second UN High-level dialogue on International Migration and
Development (2013) and, more generally, the discussions around the post-2015 devel-
opment framework. While the Communication still presents the migration-development
nexus as a major issue that needs to be considered in the EU external approach, it also ex-
plicitly recognises they are mutually beneficial and proposes a broadened approach that
gives greater attention to south-south flows. Development, indeed, “rel[ies] on mobility,
which is necessary to ensure efficient labour matching and facilitates transfers of social,
financial and human capital”, while it also “fosters mobility, providing greater resources
for people to migrate in search of opportunities”>. In terms of geographical scope, a par-
ticular focus is put on intra-region mobility, cooperation between low- and middle-income
countries of origin and destination. In terms of thematic scope, the document refers to the
positive impact of circular migration on the economic and social development of countries
of origin and destination and calls for the EU to support intra-regional labour mobility as
well as skill development, certification and recognition schemes.

As the next paragraph will show, the Valletta Summit constitutes a defining moment in the
EU approach to migration through development. The meeting, however, should not be
considered as a stand-alone event but rather as the operationalization of an undergoing
reflexion within both the international community and the EU.

The EU Agenda on Migration, agreed upon in May 2015, constitutes the programmatic
document of such reflexion. The Strategic note “The EU and Africa: Valletta and beyond”®
drafted by the European Political Strategy Centre (EPSC), the Commission’s in-house think
tank, was instrumental in translating words into deeds. The note adopts a number of re-
curring themes on migration and development and intends to help stakeholders agree on
a common agenda on migration. It takes stock of the challenges that the EU-Africa rela-

2 European Commission, Communication on Increasing the impact of EU Development Policy: an Agenda for Change, 13
October 2011, COM(2011) 637 final.

3 Ibid. p. 12.

4 European Commission, Communication on Maximising the Development Impact of Migration , 21 May 2013,
COM(2013) 292 final.

5 Ibid,, p.12.

6 European Political Strategy Centre (2015) The EU and Africa: Valletta and Beyond, European Commission, Brussels.
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tions face, namely a disproportionate demographic growth, the lack of job opportunities
and a particular instability. In order for the summit to reach the broadest consensus
among partners, the note calls on the EU to match measures against smuggling and read-
mission with the promotion of legal migration, support for peace, sustainable develop-
ment and, most importantly, strategies to address “the root causes of irregular migra-
tion”7. Great emphasis is put on resilience as a major goal of development cooperation in
line with the UN Sustainable Development Goals. As instability, poverty, persistence of
food insecurity and lack to basic services are primarily responsible for migration, the EU
should adopt strategies to prevent and mitigate instability and conflict. In this perspective,
governance is essential to secure sustainable development and should be promoted
through the EU-Africa partnership.

2. The post-2015 framework

The year 2015 was particularly salient for the European Union. Albeit relatively small
compared to the global figures, the number of refugees that came to the EU in 2014 repre-
sented a political challenge for the EU. Negotiations between all policy-makers resulted in
the swift adoption of the European Agenda on Migration and the organisation of the Val-
letta Summit.

2.1The European Agenda on Migration

Drafted and launched amidst the so-called “refugee crisis”, the Commission presented the
EU Agenda on Migration® as a response to “the tragic loss of life in the Mediterranean
[that] has shocked all Europeans” in order to “prevent this tragedy from continuing una-
bated”°.

The Agenda builds on a double approach and aims at providing policy responses in the
short and in the long term. Internally, the EU should step up search and rescue efforts in
the short term to restore the level of intervention provided under the previous “Mare Nos-
trum” operation led by the Italian authorities. At the same time it should target criminal
smuggling network by pooling and maximizing information. Internally, it should guaran-
tee an orderly management of refugees through tools to help frontline Member states (the
so-called “hotspot” approach), relocation among Member states and resettlement from
third countries. Partners in countries of origin and transit will play a key role in tackling
migration upstream by putting in place measures to prevent hazardous journeys. The
stakes and the expectations that these actions deliver effectively and swiftly are high, as
this approach could serve as the blueprint for the EU’s response to future global crises.

As outlined by Commission President Junker in his Political guidelines!?, the security and
border management components of migration policies should be paired with a strong

7 Ibid,, p. 2.

8 European Commission, Communication on A European Agenda on Migration, 13 May 2015, COM(2015) 240 final.

9 European Commission, Managing migration better in all aspects: A European Agenda on Migration [press release]. Ac-
cessible at http://europa.eu/rapid/press-release [P-15-4956 en.htm.

10 Jean-Claude Junker (2014) A New Start for Europe: My Agenda for Jobs, Growth, Fairness and Democratic Change (Polit-
ical Guidelines), Strasbourg.
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common asylum policy and enhanced legal migration. This is why the Agenda rests on
four pillars that will contribute to a better management of migration in the long term. This
approach is both cross-cutting, as it requires policy coherence between different policy
sectors (development cooperation, employment, trade, foreign and home affairs), and
multilateral, as it focuses on countries of origin, transit and destination.

In addition to actions on enhancing effectiveness and sustainability of the Common Euro-
pean Asylum System (3rd pillar) and on long-term boarder management (2nd pillar), the
Agenda presents two pillars that are particularly centred on development of third coun-
tries.

In advocating for a reduction of the incentives for irregular migration (1st pillar), the doc-
ument clearly takes stock of the rhetoric on the “root causes of migration” by referring to
“irregular and forced displacement in third countries”. In other words, “civil war, persecu-
tion, poverty and climate change all feed directly and immediately into migration, so the
prevention and mitigation of these threats is of primary importance for the migration de-
bate”11.The €96.8 billion for the 2014-2020 period are meant to support the EU external
cooperation assistance with a specific focus on development cooperation, poverty reduc-
tion, and fight against inequality and unemployment. Such support is targeted to the re-
gions that most of the migrants reaching the EU originate from: Africa, Asia and Eastern
Europe.

Actions on promotion of legal migration (4th pillar) should support not only employment
strategies in EU Member states, but also the development of countries of origin. The EU
should therefore support south-south mobility through regional labour mobility schemes
that can bring an important contribution to local development. On remittances, the EU
should facilitate cheaper faster and safer transfers by adopting the “EU Payment Services
Directive 1112” and by making €15 million available through the Development Cooperation
Instrument to support flagship initiatives.

2.2 The Valletta Summit and the Action Plan

The Valletta Summit on Migration (11-12 November 2015) gathered European and Afri-
can Heads of State and Government in an effort to strengthen cooperation and address the
current challenges but also the opportunities of migration. The meeting resulted in a polit-
ical declarationl!3 stating that both EU and African countries committed “to address[ing]
the root causes of irregular migration and forced displacement resulting from state fragili-
ty and insecurity, as well as from demographic, economic and environmental trends”14.
More specifically, they pledged to focus responses on “reducing poverty, promoting peace,
good governance, rule of law and respect for human rights, supporting inclusive economic

11 See note 8, p. 7.

12 European Parliament and Council of the European Union, Proposal for a Directive of the European Parliament and the
Council on payment services in the internal market and amending Directives 2002/65/EC, 2013/36/EU and
2009/110/EC and repealing Directive 2007/64/EC, COM(2013) 0547 final.

13 Political Declaration, Valletta Summit (11-12 November 2015), available at http://www.consilium.europa.eu/en

/meetings/international-summit/2015/11/FINAL DECL EN-(2) pdf.
14 Ibid. p. 2.
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growth through investment opportunities and the creation of decent jobs, improving the
delivery of basic services such as education, health and security”1>.

In order to fulfil their commitments, heads of state and government agreed upon a joint
Action Plan?®. The plan is built around five priority domains:

1. Addressing the root causes of irregular migration and forced displacement;

2. Enhancing cooperation on legal migration and mobility;

3. Reinforcing the protection of migrants and asylum seekers;

4. Prevent and fight irregular migration, migrant smuggling and trafficking in human
beings;

5. Working more closely to improve cooperation on return, readmission and reinte-
gration.

Table 1 - Priorities and sub-priorities relevant to “migration through development” in the
Valletta Action Plan

Priority Sub-priority Description

Mainstreaming migration in development cooperation

1.1. Investing in development
and poverty eradication

Boosting socio-economic development,

Supporting resilience,
enhancing sustainable livelihoods and self-reliance

Promoting cheaper, safer, legally-compliant and faster transfers

1. Addressing the root of remittances and facilitating productive domestic investments

causes of irregular migra-
tion and forced displace-
ment

1.2 Development benefits of
migration

Promoting diaspora engagement in countries of origin

Taking action with regard to conflicts

Preventing new conflicts

1.3 Addressing instability and

crises
Supporting State building, rule of law and good governance

Reinforcing State capacity to ensure security and fighting terror-
ist threats

Reinforcing the protection of refugees and other displaced per-

.1 Pr ion . L e A o
: otectio sons (integration into host communities and capacity building)

3. Protection and asylum

3.2 Humanitarian response

Enhancing efforts to provide humanitarian assistance to coun-
tries affected by forced displacement

5. Return, readmission and
reintegration

15 Ibid.

5.1 Strengthen cooperation in
order to facilitate the return
and sustainable reintegration
of irregular migrants

Promoting programmes on assisted voluntary return and reinte-
gration, strengthening the capacity of authorities and civil society
organisations to manage voluntary returns and support reinte-
gration of all returnees.

16 Action Plan, Valletta Summit (11-12 November 2015), available at http://www.consilium.europa.eu/en/meetings/
international-summit/2015/11/ACTION PLAN EN pdf.
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Out of the five priorities, priority 1, 3 and 5 particularly focus on local development. Table
1 sums up the most relevant actions that were proposed in the field of migration through
development.

The table illustrates that the Action Plan builds on recurring themes that featured in the
previous legislation as well as in the Agenda on Migration while it goes beyond them by
proposing new actions. The focus on development of countries of origin and transit is
complemented with a blurring of the boundaries between the humanitarian and the de-
velopment approach, stronger focus on forced displacement, resilience, conflict-
prevention and state-building on the one hand, the creation of new opportunities on live-
lihood that are gender and age sensitive on the other hand. Finally, the benefits of migra-
tions are increasingly taken into account (e.g. diasporas and remittances).

The Action Plan also contains 16 concrete actions to be implemented by the end of 2016.
On addressing root causes of migration and forced displacement, activities include the
launch of projects to enhance employment opportunities and revenue-generating activi-
ties in the regions of origin and transit of migrants in East, North and West Africa; enhanc-
ing professional skills and employability of young people; operationalising the African In-
stitute on Remittances to serve as a focal point for all stakeholder in African remittances;
facilitating responsible private investment in African agriculture, agri-business and agro-
industries, and boosting infra-African trade and exports of agricultural products. On pro-
tection and asylum, activities include one Regional Development and Protection Pro-
grammes in the Horn of Africa and North Africa on protection and developmental needs of
long-term displaced people and their host communities; projects to improve resilience,
safety and self-reliance of refugees in camps and host communities. On return, readmis-
sion and reintegration, activities include projects in countries of origin to support the re-
integration of returnees into the local community, the labour market and social systems.

3. The implementation of the Agenda on Migration

Over the past two years, the EU has worked on the implementation of the Agenda on Mi-
gration and the fulfilment of the 16 actions from the Valletta Action Plan. This resulted in
several initiatives that mirror to a large extent the priorities and the approach set out in
both documents and touch upon forced displacement, development, reintegration as well
as funding and partnership.

3.1The EU Emergency Trust Fund for Africa

A number of initiatives following the agenda on migration and the Valletta Action Plan
aimed at translating political commitment into deeds.

The European Union Emergency Trust Fund for stability and addressing root causes of ir-
regular migration and displaced persons in Africa (hereinafter “the Trust Fund”) is an es-
sential instrument in delivering the actions proposed in the Valletta Action Plan. In the
framework of the Agenda on Migration, the European Commission proposed to commit
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€1.8 billion from the European Development Fund (EDF) to an EU-wide trust fund!?, with
the possibility for Member states to participate financially and operationally through ad-
ditional resources. The Trust Fund was launched at the Valletta summit and is now worth
over €2.85 billion (€2.64 billion from the EDF and €202.4 million from EU Member states
and other partners)18,

Overall, the Trust Fund is to address crises in the African continent while supporting as-
pects of stability, contributing to better migration management and addressing the root
causes of destabilisation, irregular migration and forced displacement. It does so by pro-
moting resilience, economic and equal opportunities, security, development and human
rights. The main beneficiaries are refugees, internally displaced persons, returnees and lo-
cal communities that are hosting them, other vulnerable or marginalised groups (e.g. vic-
tims of human trafficking, youth, women and children).

In terms of geographical scope, projects funded under the Trust Fund are eligible in three
regions: Sahel region and Lake Chad (Burkina Faso, Cameroon, Chad, the Gambia, Malj,
Mauritania, Niger, Nigeria and Senegal); Horn of Africa (Djibouti, Eritrea, Ethiopia, Kenya,
Somalia, South Sudan, Sudan, Tanzania and Uganda); North of Africa (Morocco, Algeria,
Tunisia, Libya and Egypt). Projects implemented in neighbouring countries are eligible for
funding on a case-by-case basis and as long as they respond to the regional dimension of
cross-border migration flows and other challenges.

While the Trust Fund aims at addressing crosscutting themes, its Strategic orientation
document takes into account the specific political and socio-economic profiles of the three
regions. The Sahel and the Lake Chad basin are characterised by volatile security (wide-
spread organised crime, violent extremism and terrorist attacks), gender inequalities and
reduced resilience. The Horn of Africa features persistent poverty and vulnerability, food
insecurity exacerbated by the effect of climate change, corruption and absence of rule of
law, and border and water disputes. The North of Africa can count on the largest resident
diaspora population within the EU and has long been included in EU development pro-
grammes on strengthening of economic governance and public policies.

To date, 118 programmes across the three regions have been approved for a total amount
of around €1.8 billion (Sahel/Lake Chad €1001.8 million, Horn of Africa €665 million, and
North of Africa €222.5 million)1°. Programmes in the three regions were approved and
rolled out in four different phases between December 2015 and May 2017. Box 1 shows a
few examples of projects funded under the Trust Fund.

Programmes in the Sahel/Lake Chad regions?2? first addressed root causes of irregular mi-
gration and forced displacement, namely through employment creation, migration man-
agement and resilience-building (1st and 2nd phase). A group on programmes supporting
domestic security and border management was then added up (3rd phase), while the lat-

17 European Commission, Decision on The establishment of a European Union Emergency Trust Fund for stability and
addressing root causes of irregular migration and displaced persons in Africa, 20 October 2015, C(2015) 7293 final.

18 European Commission data (May 2017).

19 European Commission (2017) EU Emergency Trust Fund for Africa, Fact Sheet, available at https://ec.europa.eu
/europeaid/sites/devco/files/factsheet-eu-emergency-trust-fund-africa-2017-update-0606 _en.pdf.

20 EU Emergency Trust Fund, Sahel region and Lake Chad area Window, accessible at https://ec.europa.eu
/europeaid/regions/africa/eu-emergency-trust-fund/sahel-region-and-lake-chad-area en.
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est programmes (4th phase) were part of a joint migration initiative with the Internation-
al Organisation for Migration (IOM) on migration management and governance, facilita-
tion of returns and reintegration, youth employment, protection of vulnerable groups and
fight against radicalisation.

Programmes in the Horn of Africa included actions on the fight against trafficking of hu-
man beings, employment creation, support to the peace agreement in South Sudan, return
and reintegration of South Sudanese and Somali refugees (1st, 2nd, 4th phase?1) as well as
actions on resilience to climate change (3rd phase?2).

Box 1 - Examples of programmes funded under the Trust Fund

Sahel/Lake Chad:

- Strengthening migration management and governance, returns and sustainable reintegration in Burkina Faso (in
French). This project, implemented by the International Organization for Migration (IOM), aims at protecting 5,800

migrants in transit and supporting 2,700 voluntary returns to the home country, and facilitating sustainable reintegra-
tion of returnees jointly with partner governments.

- Programme of support for enhanced security in the Mopti and Gao regions and for the management of border areas
(Mali). This programme aims to help strengthen the rule of law in the area through the increased effective presence of

security forces operating as part of civilian missions (police, gendarmerie, national guard, Malian Armed Forces, cus-
toms, civil protection).

Horn of Africa:

- Building resilience to impacts of el nifio through integrated complementary actions to the EU resilience building pro-
gramme (Ethiopia). This project aims to address the structural and systemic root causes of vulnerability and chronic
food and nutrition insecurity of populations in the most vulnerable areas. It contributes to addressing the adverse ef-
fects of el Nino on the resilience of already vulnerable regions and communities, and reduce the effects of forced dis-
placement and irregular migration in the region.

- Strengthening resilience of IDPs, returnees and host communities in West Darfur (Sudan). This action aims to
strengthen community resilience, social cohesion and peacebuilding in areas affected by flows of returnees from Chad
as well as areas affected by internal displacement and refugee flows. It will do so by improving access to and quality of
health services, whose absence is recognised as one of the main push factors of forced displacement in these areas.

North of Africa:

- Managing mixed migration flows in Libya through expanding protection space and supporting local socio-economic
development (Libya). The programme aims, first, at enhancing the protection space for migrants, refugees and host

communities in Libya through both scaling up relevant capacities and provision of assistance, and, second, support
socio-economic development at municipal level and local governance, in order to better integrate migrants and stabi-
lize host communities. Implemented by IOM, UNDP, UNHCR, UNICEF, GIZ (Germany).

- Strengthening protection and resilience of displaced populations (Libya). The programme aims mainly at increasing
access to protection spaces (especially healthcare) for stranded migrants and at piloting alternatives to detention, in
particular for children. Whenever possible, the programme will be carried out through existing local organisations and
public service delivery facilities. Implemented by a consortium of NGOs led by the Danish Refugee Council.

21 European Commission, The EU Emergency Trust Fund for Africa delivered its first package of actions to address the
root causes of irregular migration and forced displacement [press release]. Accessible at http://europa.eu/rapid/press-
release MEMO-15-6338 en.htm.

22 European Commission, The EU has announced new actions to respond to the El Nifio and food security crisis in the
Horn of Africa [press release]. Accessible at http://europa.eu/rapid/press-release [P-16-3536 en.htm.
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Programmes in the North of Africa23 focused on both individual and multiple countries.
Some projects focused on inclusion of migrants, social cohesion and employment creation
in Egypt and Libya (1st phase), others focused on protection of vulnerable groups and
fight against racism and xenophobia against migrants in Libya, Tunisia and Morocco (2nd
phase). A later stand-alone programme on protection of migrants and refugees, socio-
economic development and local governance was approved for Libya (3nd phase), while
the latest programmes focused on cooperation between Morocco and Senegal, Ivory Coast
and Mali, migration governance and better socio-economic opportunities for migrants and
host communities (4th phase).

3.2The Commission Communication on Forced Displacement and Development

The EU has recently stepped up its efforts to address forced displacements. The European
Commission, drawing on the global debate around humanitarian assistance that reached
its climax in the first-ever World Humanitarian Forum (Istanbul, 23-24 May 2016), issued
the Communication “Lives in Dignity: from Aid-dependence to Self-reliance”24in April
2016. The document reflects on the relationship between humanitarian aid and develop-
ment in addressing forced displacements by adopting a holistic approach to both prevent-
ing and handling crises.

Such renewed strategy to forced displacement is politically significant in the African con-
text. While the Communication does not refer to Africa in particular, it offers a strategic
analysis of what forced displacements are and what consequences they have. It is general-
ly assumed that forced displacements are a short-term consequence of temporary politi-
cal, social and environmental instability. However, data shows that displaced people live
in protracted displacement for a long time - most displaced people live in protracted dis-
placement for more than five years, with displacement lasting on average 25 years for ref-
ugees and more than 10 years for 90% of internally displaced persons?2>. Secondary and
multiple movements are common and reflect, according to the Communication, a “collec-
tive failure to address the specific mid - to long-term needs and vulnerabilities of forcibly
displaced people and their host communities and to provide them with durable solu-
tions2¢”. The African geopolitical and historical frameworks suggests that if the EU fails to
address the issue of forced displacement in an effective way, people will be more willing
to embark in risky journeys and reach the EU through illegal channels.

The Communication argues that the pre-2016 approach to forced displacement was built
on a risky linear humanitarian-development approach. Providing assistance throughout
the displacement time and development assistance once the displacement is over under-

23 EU Emergency Trust Fund, North of Africa Window, accessible at https://ec.europa.eu/europeaid/regions/africa/eu-
emergency-trust-fund /north-africa en.

24 European Commission, Communication on Lives in Dignity: from Aid-dependence to Self-reliance, 24 April 2016,
COM(2016) 234 final.

25 UNHCR (2015) World at War: Global Trends, Forced Displacement in 2014, New York; IDCM (2015) Global Overview
2015: People internally displaced by conflict and violence, accessible at http://www.internal-displacement.org
/assets/library/Media/201505-Global-Overview-2015/20150506-global-overview-2015-en.pdf.

26 See note 24, p. 2. - As per the international legal frameworks, the three durable solutions for refugees are voluntary
repatriation, local integration and resettlement. Source: UNHCR (2011) Refugee Protection and Mixed Migration: The 10-
Point Plan in Action, New York, p. 186.
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mines opportunities for refugees and internally displaced persons to become more self-
reliant. According to the 2030 UN Agenda for Sustainable Development??, forced dis-
placements can also have a negative impact on development by reversing the progress
made in recent years.

The new holistic approach puts forwards three sets of actions on education, access to the
labour market and access to other services. The objective is to improve living conditions
throughout the whole duration of the displacement and to implement most effectively so-
lutions that can bring the displacement to an end. Quality education is instrumental in
child protection strategies and is one of the main priorities for both displaced people and
host communities. In order to counter the threat of “lost generations” of uneducated dis-
placed children (65 million children aged 3-1528), the EU should facilitate access to full,
equitable and quality education at all levels - early childhood, primary, secondary, voca-
tion and higher education. Access to labour markets is essential to ensure financial inde-
pendence, integration into and participation to host communities and language learning.
However, many countries still prohibit or restrict the access to the national labour market
by displaced people. The Communication recommends granting displaced persons access
to the formal labour market and involving development actors at an early stage of forced
displacement crises in order to enhance host communities’ preparedness. Integrating the
potential long-term needs of displaced people, such as housing and healthcare, can boost
sustainable development of both host communities and displaced persons. In addition, so-
cial protection can contribute to the empowering of displaced persons and give them
long-term support to address their chronic vulnerability.

Partnership and complementarity among actors are essential for the new strategy to de-
liver. Joint programming between the EU and Member states is a flexible exercise and a
useful tool to tackle forced displacement. Participation of host governments is crucial in
securing long-term solutions as they set the timing and space for humanitarian develop-
ment as well as the parameters for development interventions and are responsible for the
legal and policy frameworks where refugees, internally displaced persons and host com-
munities interact with one another. The diaspora could assist by raising awareness on the
crises and financially supporting the setting up of micro-business by host communities
and displaced persons. Stronger cooperation between development and humanitarian ac-
tors will boost efficiency and improve outcomes while reducing dependence on humani-
tarian aid and maximizing the effectiveness of development investment.

By releasing the Communication a month before the UN-led World Humanitarian Summit
held in Istanbul in May 2016, the European Commission intended to feed the global de-
bate around forced displacement in the attempt to impact the new global strategic orien-
tations. The political communiqué?® signed at the end of the Summit takes stock of many
of the EU key priorities, including investment in resilience, efficient and effective financ-

27 UN General Assembly, Transforming our world: the 2030 Agenda for Sustainable Development, New York.

28 ODI (2015) Education in Emergencies and Protracted Crises: Toward a Strengthened Response, Background Paper for
Oslo Summit on education For Development, 6-7 July 2015, accessible at https://www.odi.org/sites/odi.org.uk/files
/odi-assets/publications-opinion-files /9714.pdf.

29 Political Communiqué for the World Humanitarian Summit (23-24 May 2016), accessible at https://fr.scribd.

com/doc/313373351/World-Humanitarian-Summit-Political-Communique.
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ing, preventing and ending crises, and bridging the divide between humanitarian and de-
velopment actions.

In the wake of the Summit and in line with the Communication, the EU has launched an in-
itiative to increase support to education for children in emergencies3%. The increase from
4% in 2016 to 6% in 2017 of the EU humanitarian aid budget puts the EU well ahead of
the global average (2% of global humanitarian funding). The contribution will support ac-
cess to formal and non-formal education for children in conflict areas and hosting com-
munities, namely life skills and vocational training, recreational activities and psychoso-
cial support.

3.3 The Commission Action Plan on Returns

The European Commission set up an Action Plan on Returns3! in September 2015 follow-
ing the recommendations of the European Council and in the framework of the EU Agenda
on Migration. The Agenda highlighted that one of the incentives for irregular migration is
the knowledge that the EU’s system to return irregular immigrant is not sufficiently effec-
tive32. As a result, the Action Plan aimed at enhancing the effectiveness of EU system to re-
turn irregular migrant and stepping up cooperation with countries of origin and transit.

While the Plan addresses some intra-EU procedural aspects of returns (e.g. detention and
alternative to detention, mutual recognition of return decisions etc.) and the political rela-
tions with third countries (e.g. readmission agreements), some actions directly aim at cre-
ating the right conditions in countries of origin and transit for the effective return of ir-
regular migrants. The idea is that since voluntary returns remain the preferred option in
the case of irregular migration, the EU should accompany reintegration measures of ir-
regular migrants to consolidate their position in their home countries and deter new ir-
regular migration.

Since Member states are primarily responsible for designing and implementing return
programmes, the EU contributes by allocating funding and supporting for a for exchanging
practices and increasing operational cooperation. The EU provides Member States with
direct funding through the Asylum, Migration and Integration Fund (AMIF) and assists
their programmes in cooperation with governmental and non-governmental partners,
such as the International Organization for Migration (IOM). It also supports the European
Reintegration Instrument Network (ERIN), which provides reintegration support as well
as social and job support for returnees. The Commission will monitor and assess though
the European Migration Network (EMN) whether disparities among Member States’ pro-
grammes on return and reintegration could lead to “return shopping”, i.e. migrants enter-
ing Member States offering the most lucrative package.

Governments of countries of origin and transit play an active role in the implementation
of the Action Plan. There would be no use in concluding and implementing readmission

30 European Commission, EU boosts 2017 commitment to education for children in emergencies [press release]. Availa-
ble at http://ec.europa.eu/echo/news/eu-boosts-2017-commitment-education-children-emergencies en.

31 European Commission, Communication on An EU Action Plan on Return, 9 September 2015, COM(2015) 453 final.

32 The Action plan refers to the fact that “in 2014 40% of the irregular migrants that were ordered to leave the EU de-
parted effectively” (p. 2).
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agreements if the EU did not provide the support needed to reintegrate illegal migrants.
The EU and its Member States should pay particular attention to transit countries and
support them in facilitating the return of third-country nationals who transit through
their territory and assist them with the conclusion of readmission agreements with third
countries.

The Commission issued an updated version of the Action Plan33 that draws some lessons
from the previous year. The “renewed plan” highlights that while the actions envisaged
had been or were being implemented, the overall impact on the return track record across
the EU remained limited due to factors both within and outside the EU. The actions pro-
posed in the renewed plan aim at improving return rates.

On reintegration, the renewed plan complements the previous version by adding concerns
on third countries and on “return shopping”. Not only can disparities between reintegra-
tion practices in different Member States influence what destination illegal migrants pick,
it can also affects return rates in third countries, as government might favour only returns
coming from Member States that offer higher reintegration packages. It is therefore essen-
tial that reintegration packages and practices are consistent among all Member states. To
this end, the Commission will support Member states through the European Migration
Networks’ Return Experts Group (EMN - REG).

3.4 The Migration Partnership Framework for Third Countries

One year after the adoption of the EU Agenda on Migration, the European Commission
drew harsh conclusions on its implementation. The Communication on “Establishing a
new Partnership Framework with third countries34” noted that the EU was still faced with
a humanitarian crisis, that third countries and EU Member States were still hosting mil-
lions of refugees and migrants aspiring to come to Europe, and that instability in Libya
was increasing illegal migration flows.

According to the Commission, the message that migration issues had been put on the top
of the EU’s external relations had not been fully communicated to and appreciated by
partners. As a result, the EU should mainstream migration into all its partnerships with
third countries, with a specific focus on returns and readmissions. The Communication
lays out a comprehensive framework for these renewed partnerships. More specifically,
“the ultimate aim of the Partnership Framework is a coherent and tailored engagement
where the EU and its Member States act in a coordinated manner putting together instru-
ments, tools and leverage to reach comprehensive partnerships (the so-called “compacts”)
with third countries and to better manage migration in full respect of our humanitarian
and human rights obligations”3>.

While a set of short-term actions focus on border management in third countries and aim
at “enabl[ing] migrants and refugees to stay close to home and to avoid taking dangerous

33 European Commission, Communication on A More Effective Return Policy in the European Union - A Renewed Action
Plan, 2 March 2017, COM(2017) 200 final.

34 European Commission, Communication on Establishing a new Partnership Framework with third countries under the
European Agenda on Migration, 7 July 2016, COM(2016) 385 final.

35 [bid., p. 6.
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journeys”, long-terms actions address “root causes of irregular migration and forced dis-
placement”3¢ in line with the EU Agenda on Migration. In particular, the EU will tackle the
political, social, economic and environmental factors that constitute these root causes by
ensuring synergies between all policies, initiatives and processes and facilitating, among
other things, economic, social and cultural investments of public and private actors (e.g.
the diaspora in countries of origin).

The Communication is intended to cover a big number of partnerships between the EU
and third countries. However, the Commission picked a few countries of transit and origin
to implement pilot activities around a limited number of priorities (the so-called “com-
pacts”). The countries selected are Jordan, Lebanon, Tunisia and Libya for the Middle-east
and North African window, Nigeria, Senegal, Mali and Niger for the Western Africa win-
dow, Ethiopia for the Horn of Africa window.

Over the past year the Commission has released four progress reports on the Framework
Partnership (October 201637, December 201638, March 201739 and June 201749) which
provide an evolutionary perspective on the implementation of the Communication. While
the initial focus shifted from the architecture of the framework partnership to its effective
operationalization, the full potential of the Communication has not yet been entirely ex-
ploited due to the limited linkage with other policies (legal migration, trade, energy, agri-
culture and education) as well as the limited contribution of EU Member States to the
Trust Fund4!l. However, coordination between EU Member States vis-a-vis third countries
has improved and the geographical scope has broaden and now includes both the priority
countries and other key countries of origin and transit.

In addition to providing a comprehensive framework for actions at both EU and Member
State level, the Communication has the advantage of presenting a programmatic reflection
on the full range of possible financing mechanisms that the EU could set up in the medium
term. It highlighted that the European Commission was considering the creation of “an
ambition External Investment Plan” that would “tackle the root causes of migration while
contributing to the achieving of the sustainable development goals#2”. The third progress
report makes reference to the on-going negotiations on the European Fund for Sustaina-
ble Development, which should be concluded in the first half of 2017 and should comple-
ment the Trust Fund in delivering results under the Agenda on Migration.

36 [bid.

37 European Commission, Communication on The First Progress Report on the Partnership Framework with third coun-
tries under the European Agenda on Migration, 18 October 2016, COM(2016) 700 final.

38 European Commission, Communication on The Second Progress Report on the Partnership Framework with third
countries under the European Agenda on Migration, 14 December 2016, COM(2016) 960 final.

39 European Commission, Communication on The Third Progress Report on the Partnership Framework with third coun-
tries under the European Agenda on Migration, 2 March 2017, COM(2017) 205 final.

40 European Commission, Communication on The Fourth Progress Report on the Partnership Framework with third
countries under the European Agenda on Migration, 13 June 2017, COM(2017) 350 final.

41 As per the Communication, the Trust Fund is a key financial instrument to mainstreaming migration into the EU part-
nerships with third countries.

42 See note 34, p. 11.
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4. Recent initiatives and future developments

On the occasion of the mid-term review of the EU Multiannual Financial Framework 2014-
2020, the European Commission proposed the creation of a European External Invest-
ment Plan (EIP) package to boost investment in Africa and support sustainable develop-
ment*3. Economic growth in developing countries, including African countries, has indeed
now reached its lowest level since 2003 due a number of factor such as the financial and
economic crisis that broke out in 2008, instability and conflicts. This has resulted in in-
creased overall indebtedness and reduced access to finance for needed investment. Ulti-
mately this has played a role in the increased number of people moving from Africa and
the European Neighbourhood.

In response to these challenges the Commission has proposed the EIP and made it one of
the key financial instruments to translate the Partnership Framework with third countries
into practice. The EIP will be based on three pillars: This EIP will be based on three pillars:
1) mobilising investment through the new investment fund and its guarantee; 2) technical
assistance to develop economically viable projects; 3) cooperation programmes and dia-
logue to improve economic governance and promote a better business environment. Since
traditional development assistance alone cannot bring out sustainable development, the
EIP aims at maximising the use of and leverage public funds by working as a catalyst for
investments from a wide array of actors (financial institutions, donors, public authorities
and the private sector). At the same time, EU partners will assist in developing economi-
cally and financially viable projects to attract investment and will support reforms and
economic governance. Preliminary projections estimate the EIP could mobilise €44 billion
based on €3.35 billion contribution from the EU budget and the European Development
Fund (EDF). With Member States’ contributions the EIP could leverage a total investment
of €88 billion.

The EIP will focus on Africa and the EU Neighbourhood and will target socio-economic
sectors that participate to sustainable development of third countries. These include en-
ergy, water, environment, social infrastructure, human capital and support to micro-,
small- and medium-size enterprises in support of job creation.

The European Fund for Sustainable Development (EFSD) plays a key role in enabling the
EIP. The three different declinations of the EFSD - the fund itself, the EFSD guarantee, and
the EFSD guarantee fund, will indeed be the main financial instruments supporting the
first EIP pillar on mobilising investment. More specifically, they will leverage additional
financing by allowing risk sharing with private investors, international financial institu-
tions and development banks.

Both the EIP and the EFSD are currently under negotiation between the EU co-legislators,
the Parliament and the Council. The Parliament raised a number of issues in the Commis-
sion proposal, namely the risk that the private investment replace official development

43 European Commission, Communication on Strengthening European Investments for jobs and growth:
Towards a second phase of the European Fund for Strategic Investments and a new European External Investment Plan,
14 September 2016, COM(2016) 581 final.
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assistance (ODA) as a key means for eradicating poverty in development countries, or that
both financial instruments are used purely for migration control purposes. One institu-
tional issue under discussion is the role that the European Investment Bank will play.
More specifically, the Bank played a key role in the Investment Plan for Europe which in-
spired the EIP to a great extent, but lacks a clear mandate to operate outside the EU. The
Commission has called on both institutions to reach a deal on the final draft as soon as
possible in order to make the EIP and the EFSD operational by the EU-Africa Summit that
will be held in autumn 2017.

Since the adoption of the Agenda on migration in 2015, the EU has come a long way in re-
framing migration on a global scale. The initial debate around the Global Approach to Mi-
gration and Mobility was prolonged for several years while leading to an increasingly
more holistic approach that now encompasses different policy areas, development and
humanitarian aid, short-term and long-term thinking, public and private investment, re-
turns and reintegration. Not only does this momentum highlight how the EU has tried to
respond to external and internal crises (e.g. the financial and economic crisis, the so-called
“migration crisis” and global instability), it also shows its progressive alignment with the
international developments, such as the adoption of the 2030 UN Agenda for Sustainable
Development.

Vice-versa, the way the EU frames migration throughout its external action is likely to in-
fluence several actors and processes. The upcoming Africa-EU Summit that will be held in
Abidjan, Ivory Coast, in November 2017 and the talks on the post-Cotonou partnership be-
tween the EU and the ACP countries** by 2020 will determine how the two continents
perceive and interact with one another on a number of issues, including migration. The EU
is expected to promote its recent EU acquis on migration and development throughout the
debate and this will either strengthen or question the status quo.

Conclusions

Since the 2000s the EU has been integrating migration into its external policies, including
development. Because migration remains one of the fastest ways to produce and transmit
wealth, the EU has adopted the migration-development nexus and sought to maximise the
positive impact of migration on development. The EU’s geopolitical and historical context
has influenced the way migration policy was framed and the related policy responses. The
major challenges the EU-Africa cooperation is faced with, such as great demographic
growth and overall political, social and environmental instability, led the EU to rethink its
approach to migration to strengthen the internal-external and the migration-development
nexuses.

The migration-development nexus was present in the policy debate long before the 2015
Agenda on Migration. The Global Approach to Migrations and Mobility (GAMM) (2005),
the Commission Communication on Maximising the development impact of migration and
the Agenda for Change (2011) already recognised the added value of migration, namely
south-south migration, on the sustainable growth and human development of countries of

44 Countries of the African, Caribbean and Pacific Group of States.
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origin. As a result, they recommended that facilitating migrants’ cash transfers be paired
with sound capacity-building and policy assistance in third countries on education, health,
housing and employment policies.

It was the EU Agenda on Migration (2015), however, that made addressing the “root caus-
es of migration” one of the pillars of the EU’s external action and focused to a larger extent
on the development of countries of origins and transit in achieving this. Since instability,
poverty, persistence of food insecurity and the lack of basic services are primarily respon-
sible for irregular migration, the EU should blend internal actions aimed at saving lives
and combatting human trafficking with enhanced partnerships with countries of origin
and transmit to tackle migration upstream and prevent hazardous journeys.

The Valletta Summit (2015) complemented the Agenda on Migration by layout out an Ac-
tion Plan that contained 16 concrete actions to be implemented in Africa. The activities set
up in pilot countries of origin and transit in East, North and West Africa respond to re-
gion-specific challenges and aim at enhancing revenue-generating activities, facilitating
private investment, addressing developmental needs of long-term displaced people and
hosting communities, and supporting returns and readmissions.

The EU Emergency Trust Fund for Africa, lunched at the Valletta Summit, supports 118
programmes across Africa with €1.8 billion of direct funding for addressing crises, con-
tributing to better migration management and tackling the root causes of destabilisation,
irregular migration and forced displacement. Three sets of regional projects (West Africa,
Horn of Africa and North of Africa) focus on resilience, economic and equal opportunities,
security, development and human rights. Beneficiaries are refugees, internally displaced
persons, returnees and local communities that are hosting them, other vulnerable or mar-
ginalised groups.

Through its Communication on Forced Displacement and Development (2016), the Com-
mission strengthened the link between short-term and long-term responses to crises as
well as between the humanitarian and the development approach. Forced displacements
usually are protracted for a very long time and secondary movements of refugees and in-
ternally displaced people to countries of transit and destination highlight a failure in ad-
dressing their medium and long-term needs. The Communication proposes to couple hu-
manitarian assistance with development-oriented activities on housing, health, social pro-
tection, education and employment that aim at building refugees’ and forced displaced
peoples’ resilience beyond the end of the crisis.

The Commission Action Plan on Returns (2015) built on the idea that one of the incentives
for irregular migration is the knowledge that the EU’s system to return irregular migrants
is not sufficiently effective. The Plan accordingly strengthens some procedural aspects
with third countries while supporting programmes on reintegration in order to consoli-
date returnees’ position in their home countries and deter new irregular migration. As
Member states are primarily responsible for reintegration measures, the Commission rec-
ommended that standards be coherent in order to avoid the so-called “return shopping”
where migrants and countries of origin accept respectively to migrate to and receive re-
turnees from the country offering the best deal.
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In response to the consistently high levels of irregular migration, the Commission has
deemed that the key role of migration into the EU external action had not been properly
communicated and fully appreciated by partners. As a result, the Commission has main-
streamed migration into all the EU’s bilateral relationship through the Migration Partner-
ship Framework for Third Countries. On the one hand the Framework focuses on third
countries’ border management systems to keep migrants and refugees from taking dan-
gerous journeys. On the other hand it addresses the root causes of migration and forced
displacement, namely the political, social, economic and environmental factors.

More than two years after launching the Agenda on Migration, the EU has implemented
almost all the initiatives to which it had committed. The European External Investment
Plan and its financial instrument, the European Fund for Sustainable Development, are
currently being negotiated between the Council and the Parliament and should provide
additional funding for achieving the goals of the Agenda. In particular, by leveraging pub-
lic and private investment, making best use of public funds, promoting sustainable devel-
opment, they would give Africans fewer reasons to move to Europe. These instruments,
along with the initiatives taken over the past two years, will be fundamental in the upcom-
ing negotiations (e.g. the Africa-EU Summit and the post-Cotonou talks on the partnership
between the EU and the ACP countries) and will affect how Africa and the EU perceives
and cooperate with one another on common challenges.
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