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Abstract 

The cooperation with third countries on return is a political priority in the European Union (hereinafter 

the EU) and it has given rise to a number of partnerships. Afghanistan signed the agreement Joint Way 

Forward with the EU in October 2016, despite internal agreements within the Afghan government due 

to the difficult situation in the country. The aim of the thesis is to explore how the EU legitimizes 

policies that are considered controversial and non-normative. Focusing on the run-up to the 

negotiations, this thesis analyses to what extent the EU legitimizes the policy goals and the policy 

means in a normative manner and which policy type that dominates. The analytical framework based 

on the concept normative power is applied to identify normative and non-normative policy goals and 

means, together with an analytical tool to distinguish between different policy types. A qualitative 

content analysis is carried out on a joint European Commission and European External Action Service 

non- paper on enhancing cooperation on migration, mobility and readmission with Afghanistan. The 

analysis reveals that the EU applies both normative and non-normative policy goals and means in the 

legitimization of the agreement on return and the two policy types that dominate are status quo and 

imperial policies. The conclusion is however that the EU applies imperial policies when legitimizing 

the JWF as the overall objective is to reduce and to control Afghan migrants from coming to the EU, 

policies that only serve EU’s interests not Afghanistan, neighboring countries or the international 

institutions.  
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1. Introduction 

The Deputy Minister of Refugees in Afghanistan, Dr Alema Alema signed the agreement Joint Way 

Forward (hereinafter JWF) with the European Union (hereinafter EU) on the 2 October 2016, after a 

week of intense negotiations and without the support of the Refugees Minister Sayed Alemi Balkhi. 

The Refugees Minister Balkhi had actually refused to sign the agreement some days before, as he 

believed that Afghans could not return to the country given the difficult situation in Afghanistan. He 

claimed that those Afghans that have reached the EU and applied for asylum should be granted 

international protection.1  

Agreements to regulate the cooperation on return with third countries are an established feature in the 

EU return policy and has been since the Amsterdam treaty in 1997 when the European Commission 

(hereinafter EU COM) was given the mandate to negotiate the agreements. It is also a topic that has 

interested scholars, EU:s cooperation with third countries and the partnership established to achieve 

EU objectives. The role the Union plays in international relations and in particular, the type of actor 

the EU is and its abilities to shape the world is studied within the Normative Power European school. 

Ian Manners introduced the concept Normative Power European (hereinafter NPE) in 2002, based on 

the role EU played in international relations in the 1990s.2 He launched the concept to better explain 

and understand the ideational aspect of the EU and to overcome the debate that dominated at that time, 

whether the EU is a civilian and/or military power. The ideational feature of the EU as such stated in 

the Treaty of Lisbon,3 gives the EU a framework in which it needs to define itself, both as an and in its  

external actions.  

The controversies surrounding the JWF raise questions regarding to what extent the agreement meets 

the requirements,4 that is if the JWF complies with the principles of the Treaty of Lisbon but also if it 

lives up to the requirements of a normative power. This thesis will however not focus on the actual 

agreement as there is considerable research showing that EU is not a normative power, based on the 

EU migration policies pursued and in particular on the readmission agreements.5 The aim of the thesis 

is to explore how EU legitimize polices that are considered controversial and non-normative. Focusing 

                                                      
1 Jelena Bjelica, EU and Afghanistan Get Deal on Migrants: Disagreements, pressure and last minute politics, 

Afghanistan Analysts Network, published 6 October 2016, available at: EU and Afghanistan Get Deal on 

Migrants: Disagreements, pressure and last minute politics - Afghanistan Analysts Network - English 

(afghanistan-analysts.org) (last accessed 16 March 2022). 
2 Ian Manners, Normative Power Europe: A contradiction in Terms? Journal of Common Market Studies, Vol. 

40 (2) (2002). 
3 Consolidated version of the Treaty of the European Union, Article 21, general provisions on the Union’s 

external action: “The Union's action on the international scene shall be guided by the principles which have 

inspired its own creation, development and enlargement, and which it seeks to advance in the wider world: 

democracy, the rule of law, the universality and indivisibility of human rights and fundamental freedoms, respect 

for human dignity, the principles of equality and solidarity, and respect for the principles of the United Nations 

Charter and international law.” Official Journal of the European Union, C326/13, 26 October 2012.  
4 Peter Slominski and Florian Trauner argue that the JWF is alongside the EU Turkey deal, one of the most 

debated migration agreements, p. 95, Returning me softly: how soft law has changed EU return policy since the 

migration crises, West European Politics, Vol. 44 (1) (2020). 
5 One example is Cigdem Üstun, applying the NPE as a litmus test to evaluate the EU asylum and migration 

policy, The impact of Migration Policies of the EU’s image as a Value-Driven Normative Actor, 46 PapersIE 

Med, Euro MeSCo series, (Dec 2019). Sergio Carrera and Roberto Cortinovis who studied EU’s role in 

implementing the UN Global Compact for Migration even argue that the EU undermined the implementation, 

The EU’s role in Implementing the UN Global Compact on Refugees: Contained Mobility vs International 

Protection, CEPS Paper inLiberty and Security, No. 2018-04 (April 2019). Finally, Gülsah Dark is pointing out 

the gap between what is said and what is done; norms are prized but not always realized in EU policies, EU seen 

from the Outside: Local Elite Perceptions on the Role and the Effectiveness of the EU in the Mediterranean 

Region, Medreset Policy Papers, 5, (Nov 2018), available at: www.iai.it/sites/default/files/medreset_pp_5.pdf. 

(last accessed 9 December 2020). 

https://www.afghanistan-analysts.org/en/reports/migration/eu-and-afghanistan-get-deal-on-migrants-disagreements-pressure-and-last-minute-politics/
https://www.afghanistan-analysts.org/en/reports/migration/eu-and-afghanistan-get-deal-on-migrants-disagreements-pressure-and-last-minute-politics/
https://www.afghanistan-analysts.org/en/reports/migration/eu-and-afghanistan-get-deal-on-migrants-disagreements-pressure-and-last-minute-politics/
http://www.iai.it/sites/default/files/medreset_pp_5.pdf
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on the run-up to the negotiations this thesis will analyse to what extent the EU legitimizes the policy 

goals and the policy means to enhance the cooperation on return with Afghanistan in a normative 

manner and which policy type that dominates.  

The JWF expired the 3 October 2020 but has been replaced by a new agreement, the Joint Declaration 

on Migration Cooperation (JDMC) that was signed in April 2021 between the EU ambassador and the 

Afghan Deputy Minister for Refugees and Repatriation. It was however, the JWF that came to change 

the cooperation and that led the EU and Afghanistan to start cooperating on return. This non-binding 

agreement was the first agreement to step up the returns of Afghans who were not authorized to stay in 

the EU. This is why this thesis is focusing the JWF and not the JDMC, analyzing how the EU 

legitimizes this first agreement on return with Afghanistan. Finally, even if few returns take place 

today due to the Taliban taking back the control of Afghanistan in August 2021, it is the controversial 

nature, which makes the agreement interesting to study. The EU wants to enhance its cooperation on 

return with Afghanistan in order to step up the number of returns but migration and asylum law also 

bind the EU to not return Afghans who are at serious risk of injury due to armed conflict. The EU is in 

this regard performing a balancing act between its own interests and its obligations to maintain 

international law. How the EU, given its norms and values, legitimizes a controversial agreement is 

the focus of this thesis.  

Aim 

The aim of the thesis is to explore how the EU legitimizes polices that are considered controversial 

and non-normative. Focusing on the run-up to the negotiations this thesis will analyse to what extent 

the EU legitimizes the policy goals and the policy means to enhance the cooperation on return with 

Afghanistan in a normative manner and which policy type that dominates. A document analysis will 

be carried out on an informal document, a joint non-paper from the European External Action Service 

(hereinafter EEAS) and the European Commission (hereinafter EU COM), revealing EU:s position on 

enhancing cooperation on migration, mobility and readmission with Afghanistan.  
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2. Theory and previous research 

2.1 Previous research  

The study of EU:s legitimization of the JWF requires some knowledge on the agreements on return 

with third countries, in particular to understand the challenges that follows given the norms and values 

of the EU. The review of the research on cooperation on return with third countries below, will show a 

development towards a policy that takes less account of democratic principles and international law. 

More risks are taken to safeguard the interests of the EU. This is a development towards a more non-

normative EU return policy. A major challenge for the EU is the way the agreements undermine 

international law and subsequently its normative identity, which will addressed below. The review will 

also show other features in the EU migration policies that confirms the development of a more non-

normative migration policy, examples given by scholars that refute the concept NPE. There is 

considerable criticism against the NPE, which is interesting in itself as it indicates the problem the EU 

has in the field of migration policies and the controversies surrounding it. However as Vickie 

Birchfield argues, the problem is not the analytical framework of the NPE but the policies carried out.6 

It is the policies that do not meet the requirements the EU has set for itself. The benefits of the NPE 

will be further discussed in the theory section but as will be demonstrated in this section, NPE 

provides an analytical framework to assess to what extent the EU legitimizes its policies in a 

normative way.  

The EU agreement on return with Afghanistan 

The JWF is an agreement between a regional actor and a third country, aimed to regulate and to 

enhance the cooperation on migration and in particular on irregular migration, to enable more efficient 

returns of unauthorized Afghan nationals in the EU.7 The EU and Afghanistan did however cooperate 

also before the JWF but from a broader perspective, covering issues such as development, governance, 

trade, health, education and human rights. The EU has above all been a donor to Afghanistan, focusing 

on reintegration of returnees, internally displaced people (IDP) and refugees.8 The European Council 

of Refugees and Exiles (ECRE) argues that the shift took place in 2015 in connection with the large 

influx of migrants to the EU, included a large number from Afghanistan, when the EU became more 

focused on return. Being considered as a major country of migrants, Afghanistan became a priority 

country for the EU.9  

The political priority given to cooperation with third countries  

The difficulties in carrying out return has led to an increased focus on the cooperation with third 

countries.10 Kathleen Newland and Brian Salant, who carry out research on the relationship between 

migration and development, argue that return has even come to dominate EU:s relations with third 

countries, subordinating other concerns such as development assistance, trade and security. The new 

                                                      
6 Vickie Birchfield, A normative power Europe framework of transnational policy formation, Journal of 

European Public Policy, p. 916, Vol. 20 (6) (2013). 
7 Joint Way Forward on migration issues between Afghanistan and the EU, a non-binding agreement signed in 

2016, available at: eu_afghanistan_joint_way_forward_on_migration_issues.pdf (reliefweb.int) (last accessed 18 

October 2021).  
8 European Council of Refugees and Exiles (ECRE), EU Migration Policy and Returns: Case Study on 

Afghanistan, Summary and Ecre’s recommendations, p. 8, Brussels (2017), available at: Returns-Case-Study-on-

Afghanistan.pdf (ecre.org) (last accessed 19 October 2021). 
9 European Council of Refugees and Exiles (ECRE), EU Migration Policy and Returns: Case Study on 

Afghanistan, Summary and Ecre’s recommendations, p. 9. 
10 Kathleen Newland & Brian Salant, Balancing Acts: Policy Frameworks for Migrant Return and Reintegration, 

Towards a Global Compact for Migration: A Development Perspective, A series to Inform the Debate, p. 3, 

Migration Policy Institute, Issue no. 6 (October 2018). 

https://reliefweb.int/sites/reliefweb.int/files/resources/eu_afghanistan_joint_way_forward_on_migration_issues.pdf
https://www.ecre.org/wp-content/uploads/2017/11/Returns-Case-Study-on-Afghanistan.pdf
https://www.ecre.org/wp-content/uploads/2017/11/Returns-Case-Study-on-Afghanistan.pdf
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Pact on Migration and Asylum presented by the EU COM in September 2020 both confirms and 

emphasizes the importance of a successful return policy and the cooperation with third countries. 

Sergio Carrera, a researcher on return and readmission agreements, highlights the importance given to 

return and readmission in the new pact on migration and asylum.11 Other scholars in migration studies, 

Christina Boswell and Andrew Geddes, analysing the development of EU migration policy, also 

pinpoint the growing importance of partnership with countries of origin in the Tampere programme.12 

The priority given to cooperation on return with third countries also reveal the interests that are at play 

for the EU and the importance of achieving the objectives. This can also explain the risks the EU is 

taking when bending the rules in order to pursue policy objectives. For these reasons, it can be 

established that there is a correlation between the political priority given to the issue and the risks 

taken. Looking back, the more the EU prioritizes return, the greater role is given to return in the 

cooperation with third countries, EU polices that also undermine the normative identity of the EU.  

The political priority given to cooperation with third countries on return by the EU has given rise to a 

number of partnerships on migration and mobility such as the JWF. Jean-Pierre Cassarino, a political 

scientist has written a number of articles on return and in particular on readmission agreements.13 He 

identifies the enormous increase of bilateral agreements14 and the wide variety of different 

arrangements, both formal and informal agreements to achieve returns that are more efficient.15 EU:s 

shift from legally binding to more non-binding agreements is addressed by Sergio Carrera and Roberto 

Courinovis.16 They argue that this shift makes cooperation more flexible, which facilitates the 

negotiations and the implementation of the agreements. Another implication is however that the non-

binding agreements are not scrutinized by elected regional assemblies such as the European 

Parliament or the Parliaments in third countries. It could be argued that the aim of the agreement 

appears to take priority over the democratic principles that are in place in the procedure of binding 

agreements. The lack of accountability and transparency was highlighted by Catherine Warin and 

Zheni Zhekova, when studying the negotiations of the JWF.17 According to them, the Afghan 

parliament was involved to the strict minimum necessary, to not to hamper the signing of the 

agreement. The lack of accountability was also highlighted by the European Parliament (hereinafter 

EU Parliament) in its resolution to the EU-Afghanistan Cooperation Agreement on Partnership and 

                                                      
11 Sergio Carrera, Whose Pact? The Cognitive Dimensions of the EU Pact on Migration and Asylum in The EU 

Pact on Migration and Asylum in the light of the United Nations Global Compact on Refugees: International 

Experiences on Containment and Mobility and their Impacts on Trust and Rights, Sergio Carrera & Andrew 

Geddes (eds), European University Institute (2021). 
12 Christina Boswell & Andrew Geddes, Migration and mobility in the European Union, p. 52, Palgrave 

Macmillan (2011).  
13 See Readmission Policies in Europe’, In Edward J. Mullen (ed.), Oxford Bibliographies in Social Work’, A 

Reappraisal of the EU’s Expanding Readmission System’, The International Spectator, 49 (4) (2014), 

Informalising Readmission Agreements in the EU, The International Spectator, 42 (2) (2007), Neighbourhood 

and finally The Co-operation on Readmission and Enforced Return in the African-European Context,” in Marie 

Trémolières, ed., Regional Challenges of West African Migration: African and European perspectives. 
14 Jean-Pierre Cassarino, (ed.) Unbalanced Reciprocities: Cooperation on Readmission in the Euro-

Mediterranean Area, p. 3, Special Edition Viewpoints, Middle East Institute, Washington D.C. (2010) available 

at: SSRN-id1730633.pdf (last accessed 20 October 2021).  
15 Jean-Pierre Cassarino, A Reappraisal of the EU’s Expanding Readmission System, The International 

Spectator, p. 131, Vol. 49 (4) (2014).  
16 Sergio Carrera & Roberto Cortinovis, The EU’s role in Implementing the UN Global Compact on Refugees: 

Contained Mobility vs International Protection, p. 3, CEPS Paper inLiberty and Security, No. 2018-04 (April 

2019). 
17 Catherine Warin & Zheni Zhekova, The Joint Way Forward on migration issues between Afghanistan and the 

EU: EU external policy and the recourse to non-binding law, Cambridge International Law Journal, Vol. 6 (2) 

(2017). 

file:///C:/Users/MAFMAL/Downloads/SSRN-id1730633.pdf
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Development (hereinafter CAP) in March 2019.18 The EU Parliament regrets the fact that JWF is an 

informal and not a formal agreement and as such not subject of democratic scrutiny. 

Readmission agreements in relation to international law 

The Amsterdam treaty in 1997 gave the EU COM the mandate to sign readmission agreements with 

third countries. Despite this, there are conflicts or turf wars that take place between the EU COM and 

the EU MS regarding the readmission agreements.19 Problems that are highlighted by Sarah Wolff 

who is studying the external dimension of EU policy.20 Another problem for the EU is the bilateral 

arrangements that are in place between EU MS and third countries. They can even undermine the EU 

readmission policy according to Wolff.21 The different interests of the EU MS hinder the EU to act as 

one unified actor. The EU MS not agreeing about the cooperation with Afghanistan could 

subsequently have disrupted the negotiations of the JWF. A concern many EU MS share is however 

the number of Afghans in the EU with a return decision. This means that there is support for measures 

to facilitate the returns of Afghans from the EU such as the JWF. The recognition rates for Afghans 

have however varied widely within the EU, as much as from 6% to 98% in 2018.22 This means that 

there were opposing views within the EU of the situation in Afghanistan; to what extent returns could 

take place. Even though the EU concluded the JWF, there were MS that did not return Afghans due to 

the situation in the country. Internal differences that in this case did not hamper the signing of the JWF 

but they show that the EU MS did not agree about the situation in the country, to what extent the 

country was stable and safe enough for returns to take place. This is a problem not only from a human 

perspective but also from a legal view.  

Sarah Wolff, a scholar of politics and international relations, pinpoints not only the lack of 

parliamentary and judicial scrutiny in more informal readmission agreements but also how this 

undermines international law.23 This is also something that has been proven by a number of scholars in 

migration and asylum law. Jean-Pierre Cassarino lists the number of scholars studying readmission 

agreements in his review of the phenomenon.24 Nils Coleman is one of the scholars mentioned. He 

highlights the unsuccessful attempts that have been done within the EU COM and the EU Parliament 

to introduce fundamental rights in the agreements. Readmission agreements not being coherent with 

Human Rights and refugee law indicate the challenge for the EU when legitimizing a non-binding 

agreement such as the JWF, given the norms and the values of the EU. EU is actually acting non-

                                                      
18 European Parliament non-legislative resolution of 13 March 2019 to the EU-Afghanistan Cooperation 

Agreement on Partnership and Development, section on Migration no. 73, ref no. A8-0058/2019, available at: 

Texts adopted - EU-Afghanistan Cooperation Agreement on Partnership and Development (resolution) - 

Wednesday, 13 March 2019 (europa.eu) (last accessed 22 May 2022). 
19 Sarah Wolff, The Politics of Negotiating EU Readmission Agreements: Insights from Morocco and Turkey, p. 

71, European Journal of Migration and Law, Vol 16 (2014). 
20 Sarah Wolff, The External Dimension of the European Union’s Internal Security in International Relations 

and the European Union, Christopher Hill, Michael Smith & Sophie Vanhoonacker, p. 369, 3rd Ed, Oxford 

University Press (2017). 
21 Sarah Wolff, The Politics of Negotiating EU Readmission Agreements: Insights from Morocco and Turkey, p. 

72.  
22 European Council on Refugees and Exiles (ECRE), No reason for returns to Afghanistan: ECRE'S 

recommendations for a suspension of returns to Afghanistan due to the security situation there and the unfairness 

of asylum decision-making in Europe, policy note #17 (2019), available at: Policy-Note-17.pdf (ecre.org) (last 

accessed 24 April 2022). 
23 Sarah Wolff, The Politics of Negotiating EU Readmission Agreements: Insights from Morocco and Turkey, p. 

72. 
24 Jean-Marie Henckaerts, Kay Hailbronner, Bruno Nascimbene, Martin Schieffer, Gregor Noll, Annabelle Roig 

and Thomas Huddleston, Florian Trauner and Imke Kruse, Nils Coleman and finally Bjartmar Freyr 

Arnarssonin, Jean-Pierre Cassarino, (ed.) Unbalanced Reciprocities: Cooperation on Readmission in the Euro-

Mediterranean Area, p. 4, Special Edition Viewpoints, Middle East Institute, Washington D.C. (2010) available 

at: SSRN-id1730633.pdf (last accessed 20 October 2021). 

https://www.europarl.europa.eu/doceo/document/TA-8-2019-0170_EN.html
https://www.europarl.europa.eu/doceo/document/TA-8-2019-0170_EN.html
https://www.ecre.org/wp-content/uploads/2019/02/Policy-Note-17.pdf
file:///C:/Users/MAFMAL/Downloads/SSRN-id1730633.pdf
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normative when undermining international law. In addition to the readmission agreements, there are 

further examples of the risks and the challenges EU has taken such as the bilateral cooperation with 

Libya when considering the principles of the United Nations Charter and international law that the EU 

is bound by.25 According to Carrera, the EU protects its external borders when hindering third-country 

nationals from crossing the Mediterranean to apply for asylum in the EU. Lives could be saved but 

nonetheless third-country nationals are hindered from exercising their right to apply for asylum in the 

EU. Libya is neither a safe and stable country, which means that the EU cannot guarantee that lives are 

saved when not letting them to cross the EU border. Peter Slominski and Florian Trauner exemplifies 

with further deals with third countries, not only the EU Turkey deal but also with the JWF as some of 

the most debated migration agreements.26 

The NPE applied to evaluate the EU migration policy 

There is a number of scholars who refute the NPE, the concept that was launched to better understand 

the ideational aspect of the EU, as they have found empirical evidence of the EU not being a 

normative power. Sergio Carrera and Roberto Cortinovis who studied EU’s role in implementing the 

UN Global Compact for Migration even argue that the EU undermined its implementation.27 The 

scholar in European Studies, Çiğdem Üstün also finds that the EU has undermined its credibility as a 

normative actor as it has replaced rights-based policies with interest-based in the field of migration 

policy.28 She applies the NPE as a litmus test to evaluate the EU asylum and migration policy, 

evaluating to what extent the EU acted as a normative power in 2015.29 The EU:s externalization and 

securitization of the migration policy and the agreements that have been signed with both Turkey and 

Libya are the evidence she is using to refute the NPE. Another scholar, Gülsah Dark is pointing out the 

gap between what is said and what is done by the EU; norms are prized but not always realized in EU 

policies.30 The EU is safeguarding its own interest when promoting its own norms and values 

according to the critics. Adrian Hyde-Price goes so far as to imply that the EU can be charged for 

hypocrisy.31 He even pictures the EU foreign policy as an ethical crusade to make the world liberal. To 

conclude this criticism, the NPE has in these examples been applied to test if the EU is a normative 

power. The review shows two things, the EU is not acting in a normative way in its cooperation on 

return with third countries and the NPE can be used as an analytical framework to study to what extent 

the EU is normative.   

The benefit of the NPE as an analytical framework will be clarified in the next section. The NPE will 

however not be used to test if the concept in itself is valid as some of the scholars mentioned above 

have. The value of the NPE lies instead within is ability to assess the external actions of the EU,32 to 

what extent the EU acts in a normative way when legitimizing the JWF.  

                                                      
25 Jean-Pierre Cassarino, (ed.) Unbalanced Reciprocities: Cooperation on Readmission in the Euro-

Mediterranean Area, p. 24. 
26 Peter Slominski and Florian Trauner, Returning me softly: how soft law has changed EU return policy since 

the migration crises, p. 95. 
27 Sergio Carrera & Roberto Cortinovis, The EU’s role in Implementing the UN Global Compact on Refugees: 

Contained Mobility vs International Protection.  
28 Cigdem Üstün, The impact of Migration Policies of the EU’s image as a Value-Driven Normative Actor, p. 

26, 46 PapersIE Med. EuroMeSCo series, (Dec 2019). 
29 Cigdem Üstün, The impact of Migration Policies of the EU’s image as a Value-Driven Normative Actor.  
30 Gülsah Dark, EU seen from the Outside: Local Elite Perceptions on the Role and the Effectiveness of the EU 

in the Mediterranean Region, Medreset Policy Papers, 5, (Nov 2018), available at: 

www.iai.it/sites/default/files/medreset_pp_5.pdf. (last assessed 9 December 2020). 
31 Adrian Hyde-Price, A ‘Tragic Actor’? A Realist Perspective on ‘Ethical Power Europe’, International Affairs, 

p. 43, Vol. 84 (1) (2008). 
32 Vickie Birchfield, A normative power Europe framework of transnational policy formation, Journal of 

European Public Policy, p. 909, Vol. 20 (6) (2013). 

http://www.iai.it/sites/default/files/medreset_pp_5.pdf


7 

2.2 Theory 

The type of power the EU exercises in international relations is the research area in which the concept 

normative power European (NPE) appears. Ian Manners who launched the concept, aimed to explain 

the particularity of the EU and its ability to shape international relations.33 The concept was developed 

based on the role the EU played in international relations in the 1990:s. Manners launched the concept 

to highlight the ideational aspect of the EU, which he considered absent in the two concepts, civilian 

and military power, which dominated the debate on the international identity of the EU at that time. 

He pinpointed the normative basis of the EU as well as its ability to shape international relations in the 

same spirit such as the universal declaration of Human Rights (UNDHR) and the European convention 

of human rights and fundamental freedom (ECHCR). Based on the treaties, declarations and the 

policies that have developed over the years within the Union, he identified a number of norms that he 

considered to constitute the normative basis of the EU and among them the following five core norms: 

“peace, liberty, democracy, rule of law and respect for human rights and fundamental freedoms”.34 

The core norms do not only form the basis of the EU but also according to Manners, the normative 

character of the EU.   

The analytical framework 

Vickie Birchfield, a scholar in European Studies, is like Manners pinpointing EU:s ideational nature 

that they consider fundamental in order to understand the EU as a global actor.35 The benefit of the 

NPE is according to Birchfield, its analytical framework and critical reflexivity as the EU is studied 

based on its normative framing, what the EU is and should be, given its normative foundation.36 She is 

like Manners applying a tripartite approach to understand and explain the EU-policy-making process.37 

Altogether, the three aspects (principles, actions and impact) provide an analytical framework to 

assess not only the content of the policy but also its implementation and the outcome of the policy. A 

political scientist in international relations and in European studies, Nathalie Tocci applies a similar 

framework to assess to what extent the EU acts in a normative way. She applies the following three 

dimensions that will be developed below: “what an actor wants (its goals) how it acts (the 

deployment of its policy means) and what it achieves (its impact).38  

The difference is the definition of ‘normative’ and what this policy is in contrast to other policy types. 

A frame of reference is needed to be able to assess to what extent the EU acts normative. Tocci is like 

Helen Sjursen a scholar in European studies, highlighting the lack of definition of what ‘normative’ is 

in the NPE concept. The problem is not only that it hinders a critical analysis of the concept, a 

standard or identifying features are also needed to be able to assess the normative dimension of the 

EU.39 Nathalie Tocci investigates the meaning of ‘normative’ in foreign policy.40 In her reasoning, she 

highlights the problem when referring to values such as ‘democracy’ and ‘peace’ as they can mean 

                                                      
33 Ian Manners, Normative Power Europe: A contradiction in Terms? Journal of Common Market Studies, Vol. 

40 (2) (2002).  
34 Ian Manners, Normative Power Europe: A contradiction in Terms? Journal of Common Market Studies, p. 

242.   
35 Vickie Birchfield, A normative power Europe framework of transnational policy formation, Journal of 

European Public Policy, p. 910. 
36 Vickie Birchfield, A normative power Europe framework of transnational policy formation, Journal of 

European Public Policy, p. 919.  
37 The three dimensions are “principles, actions and impact” and this is further described in Ian Manners, The 

EU's Normative Power in Changing World Politics, in A. Gerrits (Ed.), Normative Power Europe in a Changing 

World: A Discussion, p. 3. Netherlands Institute of International Relations (2009). 
38 Nathalie Tocci, Profiling Normative Foreign Policy: The European Union and its Global Partners, p. 3, CEPS 

Working Document No. 279/December 2007, Centre for European Policy Studies (2007). 
39 Helen Sjursen, The EU as a ‘normative power’: how can this be? Journal of European Public Policy, p. 236, 

Vol. 13 (2) (2006).  
40 Nathalie Tocci, Profiling Normative Foreign Policy: The European Union and its Global Partners. 
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different things depending of when, where and by whom they are used.41 Her response to the problem 

is to elaborate a set of standards that are universally accepted and as such legitimate. 

Based on Tocci’s approach, the following variables and definitions will be applied in this thesis:42  

Normative foreign policy goals: policy goals that are regulated through international regimes, 

organizations and law and as such aimed to reconfirm their objectives.  

Non-normative foreign policy goals: policy goals that are not regulated through international 

regimes, organizations and law and as such not aimed to reconfirm their objectives. 

Normative foreign policy means: policy means exercised within the limits of the law.  

Non-normative foreign policy means: policy means regardless of international legal obligations and 

universal norms. 

According to Tocci, these variables constitute a frame of reference to assess if foreign policy is 

normative. This means that a number of conditions need to be fulfilled to be considered normative 

policy. Further, Tocci has developed a matrix based on policy goals and policy means that is used in 

this thesis which in different combinations form the four following policy types: normative, 

realpolitik, imperial and status quo defined below.43 The matrix not only illustrates the interplay 

between goals and means but also that policies can include both normative and non-normative 

components as exemplified in imperial and status quo policy types.  

Figure 1 Foreign policy types 

  Legitimisation of foreign policy goals 

  Normative Non-Normative 

Foreign policy means Normative Normative Status Quo 

Non-normative Imperial Realpolitik 

Source: Matrix developed by Nathalie Tocci44  

The definition of the four foreign policy types is the following:45 

Normative policy: Polices aimed to strengthen international law and institutions and to secure respect 

for democratic principles and human rights, having both normative foreign policy goals and means.  

Realpolitik: Polices are pursued regardless of international legal obligations and based on 

considerations other than universal norms, having both non-normative foreign policy goals and means. 

Imperial policy: Policies claimed to have normative policy goals but which are pursued with non-

normative policy means that is not bound by international law and multilateral frameworks. New 

norms are instead imposed to best serve own interests.  

Status quo: International legal obligations are respected if relevant but policies are not aimed to 

further develop and maintain international law and institutions. The foreign policy means are 

normative but the foreign policy goals are non-normative.  

                                                      
41 Nathalie Tocci, Profiling Normative Foreign Policy: The European Union and its Global Partners, p. 3. 
42 Nathalie Tocci, Profiling Normative Foreign Policy: The European Union and its Global Partners, p. 4-6, 
43 Nathalie Tocci, Profiling Normative Foreign Policy: The European Union and its Global Partners, p. 7. 
44 Nathalie Tocci, Profiling Normative Foreign Policy: The European Union and its Global Partners, p. 8. 
45 Nathalie Tocci, Profiling Normative Foreign Policy: The European Union and its Global Partners, p. 7-8. 



9 

The matrix is the analytical tool that will be applied to identify the policy types used when the EU is 

legitimizing its enhanced cooperation on return with Afghanistan and to assess to what extent the EU 

is acting in a normative way when doing so.  

The research questions 

A qualitative content analysis will be performed of the Joint Commission EEAS non paper, European 

Commission and the High Representative paper on enhancing cooperation on migration, mobility and 

readmission with Afghanistan in 2016 to address the following research questions:  

1. To what extent do the EU:s policy goals and policy means correspond to the normative policy 

type when legitimizing the JWF?  

2. To what extent do the EU:s policy goals and policy means correspond to the realpolitik policy 

type when legitimizing the JWF? 

3. To what extent do the EU:s policy goals and policy means correspond to the imperial policy 

type when legitimizing the JWF?  

4. To what extent do the EU:s policy goals and policy means correspond to the status quo policy 

type when legitimizing the JWF? 

The different policy types present or absent will reveal to what extent the EU is normative or non-

normative when legitimizing the JWF. This will be analysed and discussed in the conclusions.  
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3. Method and material  

Research implies a number of choices, each one has implications on the study and subsequently the 

findings. A qualitative study was chosen as the focus is on gaining a better understanding of the 

phenomenon rather than a broadly applicable study.46 Secondly, the knowledge and the experiences 

gained in my professional life have given me insights into the topic that provides me with a frame of 

reference. This means that the knowledge gained will be context bound, a product of time and space 

and the interpretations made of the sources available. From an epistemological point of view, the 

knowledge I contribute with has been constructed in an interplay between the subject and the object 

and not discovered as something that exist out there nor as something imposed entirely by the 

subject.47 Once again referring to Gray, as a researcher I position myself between the objectivism and 

the subjectivism, which means I need to be aware of and consequently be transparent of when and how 

I interplay between my own knowledge and experiences and the data and other sources referred. 

A deductive approach was applied to answer the research questions. The starting point was the 

theoretical framework of the NPE. A challenge was however, the concept as ‘normative’ can have 

different meanings and even if referring to other norms as ‘democracy’, ‘peace’ and rule of law there 

is still a problem of vagueness. The analytical framework of Tocci provided me however, with the 

analytical tool I needed to explore what I claimed to do. The external validity was another problem to 

address. There are a number of different agreements to regulate and to make returns more efficient and 

they vary depending on how they are implemented and which parties involved, what the parties aim to 

obtain from it and how equal or unequal their relation is. This means that the JWF is designed in a 

particular context and as such differ from other agreements on return with third countries. Being a case 

study, this study highlights EU:s position on one agreement on return in a given period of time. 

Nevertheless, there are also common denominator as mentioned in the review of previous research. 

The lack of transparency and agreements undermining international law are some examples but above 

all the policies are considered controversial and non-normative and as such challenge the EU as a 

normative actor. This means that studying EU:s legitimization of the JWF, will also to some extent 

contribute with findings applicable to other situations when the EU needs to legitimize non-normative 

policies.  

3.1 Method 

A qualitative content analysis is performed to explore the legitimization of the JWF, given the norms 

and the values of the EU and the aim of the enhanced cooperation with Afghanistan. Having 

predefined criteria the challenge will be to dive into the text and find meanings that are not manifested 

in the first readings of the document. David Grey presents a model of the different steps to be taken 

when performing a qualitative analysis of which the following will be applied in this thesis:48  

1) Read and reflect in order to get familiar with the text. 

2) Explore the data in order to find the four categories (normative goals, non-normative goals, 

normative means and non-normative means) both what is visible and hidden in the text.  

3) Code and connect that is to break down the text into the four categories and then to classify 

according to the different policy types (normative, realpolitik, imperial and status quo). 

4) Review and refine the different steps taken and have an open mind to change if needed.  

                                                      
46 David E. Gray, Doing Research in the Real World, p. 162, 4th ed., Sage (2018). 
47 David E. Gray, Doing Research in the Real World, p. 22. 
48 David E. Gray, Doing Research in the Real World, p. 687. 
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Further recommendations is to be an active reader and to keep asking questions to the text.49 The 

objective is to gain new insights and to move beyond the description given in the text. A major 

element is the interpretation of the text, to grasp and understand the text through the research 

questions.50 This means that having a political document, I need to translate it, find the meanings 

hidden behind the political message to be able to answer the research questions. What further needs to 

be considered having an EU non paper will be further discussed in the material section below.   

Finally, regarding the analysis and the findings, the interpretations need to be accounted for and key 

parts in the text to be cited to illustrate the considerations that have been taken in the drawing of 

conclusions.51 This is important to prove that the findings are based on the content analysis and not the 

researcher’s own perceptions. The table used when coding and connecting the text will also be 

available in the appendix to further highlight the different steps taken when carrying out the content 

analyse but also to show the basis for the conclusions drawn.  

The structure of analyse follows the analytical framework that is the four variables followed by the 

classification according to the different policy types. The first step is to identify the goals and the 

means and then to assess to what extent they are normative or non-normative based on the definitions 

mentioned above. In the result section, the data is first categorized into normative goals and non-

normative goals, followed by normative means and non-normative means. The definitions provided by 

Tocci helps me to distinguish between normative and non-normative goals and policies. Rereading the 

document, I look for new policy goals and means and the categorizations are changed if new meanings 

appear. The next step is to position the goals and the means based on the four foreign policy types. 

Once again, I have the definitions and the matrix developed by Tocci to help me identifying the 

different policy types. The challenge will most likely be to distinguish between imperial and stauts quo 

policies as they are in the middle of the spectrum, having both normative and non-normative 

components. What further complicates it is that it is not always obvious which policy means are taken 

to achieve a certain policy goal and vice versa. Putting the policy goals and the means into the broader 

context of the paper together with the definitions provided by Tocci gives me however, the framework 

needed to position the goals and the means into the right policy types. The grading tool consists of two 

levels: to a higher extent or to a lesser extent. This grading tool is applied to answer the research 

questions, to what extent the different policy types occur in the paper. Finally, the result is discussed in 

the conclusions through the analytical framework and in relation to what emerged in previous 

research.  

3.2 Material 

The document that will be analysed is the Joint Commission EEAS non paper, European Commission 

and the High Representative paper on enhancing cooperation on migration, mobility and readmission 

with Afghanistan in 2016. It is a document that I found when entering words such as ‘EU cooperation 

on return with Afghanistan, in the run-up of Joint Way Forward’ into the Google search engine. As I 

was looking for EU’s reasons for enhancing the cooperation on return with Afghanistan, I was 

searching for an EU document. The search provided me with an EU non paper that have been made 

                                                      
49 Peter Esaissason, Mikael Gilljam, Henrik Oscarsson, Ann Towns & Lena Wängnerud, Metodpraktikan: 

Konsten att studera samhälle, individ och marknad, p. 212, 5th. ed, Wolters Kluwer (2017). 
50 Peter Esaissason, Mikael Gilljam, Henrik Oscarsson, Ann Towns & Lena Wängnerud, Metodpraktikan: 

Konsten att studera samhälle, individ och marknad, p. 226. 
51 Peter Esaissason, Mikael Gilljam, Henrik Oscarsson, Ann Towns & Lena Wängnerud, Metodpraktikan: 

Konsten att studera samhälle, individ och marknad, p. 232. 
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available by Statewatch,52 As it is a EU restricted document53, the first question to address was ethical, 

if the document should be considered confidential and as such if, consent was needed or if it could be 

used at all.54 My decision after assessing the information in the document was however that no consent 

was needed as the key parts have already been made known to the public through the public debates of 

the JWF. Given this, the other question was if the document was still of interest. When searching for 

documents, this was the document available that covered the topic and the EU:s position on enhanced 

cooperation on return with Afghanistan and subsequently addressed the research questions. There is 

however, an advantage using an EU paper not aimed for the public and that is that the EU is not 

balancing the arguments, what is politically correct but focusing the interests of the Union. What 

further speaks for the document is the sender and the aim of the document, which will be further 

discussed below.  

Having decided the document for the content analysis there is a need to consider other contextual 

features that may have an impact when analysing the document. Gray presents the following 

checklist:55 

1) Who produced the document? 

2) Why was it produced? 

3) Is the material genuine and produced by someone who could write authoritatively and 

objectively on the subject? 

4) Can the events or accounts presented in the documents be corroborated by other evidence?  

The EEAS is an EU body, which role is to manage EU:s diplomatic relations and conduct EU:s 

foreign and security policy.56 EEAS is therefore an agency that is expected to voice EU:s foreign 

policy. A document produced by the EEAS should for this reason be the voice of the EU. The voice of 

the EU can however differ depending on the institution or the member state. Supporters of the 

intergovernmentalism school of integration theory would argue that the foreign and security policy is 

coordinated in Brussels but decided by member governments.57 The treaty of Lisbon did however 

strengthen the EU institutions according to Giegerigh and Wallace, two scholars in EU:s foreign and 

security policy, and it was through this treaty that a new function was established, the EU High 

Representative for Foreign Affairs and Security Policy together with the EEAS.58 As the European 

Council decides both the functioning and the organisation of the EEAS,59 a paper from the EEAS is 

                                                      
52 Statewatch is non-profit-making organization, established in 1991 to monitor civil liberties and human rights 

in the EU and to inform and empower individuals and civil society. More information is available at their 

website: Statewatch | About (last accessed 6 May 2022).  
53 EU classified information is categorised into four levels, defined by the severity of the impact of disclosure. 

from top secret, secret, confidential to restricted. EU restricted means that an unauthorized disclosure could be 

disadvantageous to EU or EU MS. Information available at:  Information assurance - Consilium (europa.eu) (last 

accessed 14 May 2022).  
54 David E. Gray, Doing Research in the Real World, p. 75. 
55 David E. Gray, Doing Research in the Real World, p. 689. 
56 Information provided by the official website of the EU, available at: EEAS | EEAS Website (europa.eu) (last 

accessed 7 May 2022). 
57 Stanley Hoffmann as one of the first interngovernmentalists, he argued that the cooperation among EU MS has 

changed the system; integration has occurred to some extent but without eliminating state sovereignty. 

Cooperation occurs when it coincides with national interests. Stanley Hoffman, Obstinate or Obsolete? in The 

European Union: Readings on the Theory and Practice of European Integration, Brent F. Nelson & Alexander 

Stubb (eds), p. 152, 4th ed., Palgrave Mac Millan (2014). 
58 Bastian Giegerich & William Wallace, Foreign and Security Policy in Policy-Making in the European Union, 

Helen Wallace, Mark A. Pollack & Alasdair R. Young (eds), p. 453, 6th ed., Oxford University Press (2010). 
59 The Consolidated version of the Treaty on European Union, Title V General provisions on the Union’s 

external action and specific provisions on the common foreign and security policy, Chap.2, Section 1, Article 27: 

“The High Representative of the Union for Foreign Affairs and Security Policy, who shall chair the Foreign 

https://www.statewatch.org/about/
https://www.consilium.europa.eu/en/general-secretariat/corporate-policies/classified-information/information-assurance/
https://www.eeas.europa.eu/_en


13 

subsequently primarily a voice of the European Council. Having different tasks, they need however to 

be seen as two different actors with different needs and obligations. Added to this, the paper is from 

both EEAS and the European Commission, which altogether means that the paper has been anchored 

in the various EU institutions mentioned above. Further, the receiver of the non paper is in this case 

the Permanent Representatives Committee (hereinafter Coreper),60 another EU function which main 

task is to seek internal policy coordination. The major aim of the non paper is therefore to seek 

agreement within the EU on enhancing cooperation on return with Afghanistan. This is also, why this 

paper is chosen as EEAS argues for an enhanced cooperation on return with Afghanistan and in doing 

so demonstrating the reasons for this to occur. This also implies that the message delivered is coloured 

by the aim of the document. It is a political document that needs to be considered as such and in 

particular requires an analysis that moves beyond the political message. This will be done with the 

analytical framework designed for this thesis, a tool that will distinguish the data needed to answer the 

research questions. Added to this is the review of previous research, which will be used when 

discussing the result and in particular to put the data in a wider perspective.   

  

                                                      
Affairs Council, shall contribute through his proposals to the development of the common foreign and security 

policy and shall ensure implementation of the decisions adopted by the European Council and the Council.” 
60 The Committee of Permanent Representatives (Coreper) is handling internal policy coordination among 

governments within the General Affairs and External Relations Council according to Bastian Giegerich & 

William Wallace, Foreign and Security Policy in Policy-Making in the European Union, Helen Wallace, Mark 

A. Pollack & Alasdair R. Young eds, p. 441, 6th ed., Oxford University Press (2010). 
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4. Results 

The structure of analyse will follow the analytical framework. The identification of normative and 

non-normative policy goals and means will be presented before classifying them into the different 

policy types. This section will however start by briefly surveying the layout of the document.  

4.1 The structure of the document -  

The focus is on the content when carrying out a content analysis. I will however start with the format, 

how the text is structured. This is done as the structure can also contain information about the text; 

information of particular interest here is why the document is produced. This is a short paper, only 10 

pages, divided into six sections. The paper is dated 3 March 2016, which is interesting considered the 

date of the signature of the JWF in October 2016. The paper is therefore published in an intensive 

period of negotiations of the agreement. The paper starts with a short description of the situation in 

Afghanistan and the neighboring countries in the view of migration and return. The relations with the 

EU and EU MS are briefly described, the latter with focus on EU MS already having an agreement on 

return with Afghanistan in form of Memorandum of understanding (hereinafter MOU). Sweden being 

one of the countries together with Denmark Finland, Norway France, the Netherlands and the United 

Kingdom also indicate the divergent practices in place within the EU. Some EU MS do carry out 

returns to Afghanistan while others grant protection as the situation in the country is not considered 

safe enough. 

The interests of the both parties are described, interestingly with focus on Afghanistan. The interests 

of the EU are limited in a few sentences, to contribute to a more sustainable Afghan state but also to 

address irregular migration. Afghan interests listed are however most likely in line with the interests of 

the EU such as cooperation on border management or facilitation of legal migration to Gulf countries. 

The most comprehensive section is on the EU incentives package and in particular possible positive 

incentives and as such indicating the focus of the document. There is also a heading on possible 

negative incentives but no examples are given as it is considered more useful to focus on positive 

incentives. The aim is as stated: “to encourage a cooperative attitude on return, which can eventually 

lead to benefits for both sides.”61 The document ends with recommendations followed by proposed 

next steps. The latter summarizes what seems to be recurring themes of the paper: coordination within 

the EU to ensure consistency, a regional approach to control Afghan migrants also in neighboring 

countries and a tight schedule to both prepare and implement the JWF before the Brussels conference 

in October and as stated: “to maximise the EU leverage”.62 Given the title of the paper “Joint 

Commission-EEAS non-paper on enhancing cooperation on migration, mobility and readmission with 

Afghanistan”, there is very little on migration and mobility. Legal migration is mentioned which will 

be shown below but not at all to the same extent as return and the control of Afghan migrants, both 

those who are not authorized to stay in the EU and those who are in Afghanistan and in neighboring 

countries.  

4.2 Normative policy goals identified 

The question to address in this section is what the EU wants and more specifically if there are any 

normative policy goals in the joint EU COM and EEAS non-paper on enhancing cooperation on 

migration, mobility and readmission with Afghanistan. This means that I am looking for policy goals 

that are regulated through international regimes, organizations and law and as such aimed to reconfirm 

their objectives. A number of normative policy goals have been identified. The most obvious examples 

                                                      
61 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 10, ref. no 6738/16, Council of 

the European Union, Brussels, 3 March 2016,  
62 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 10. 
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are found in the EU Strategy on Afghanistan and in the EU-Afghanistan Cooperation Agreement on 

Partnership and Development (hereinafter CAPD). The policy goals reconfirm the principles of the 

Lisbon Treaty, Article 21, which is referred above in the introduction, and as such reaffirm EU:s 

normative identity. Both the EU strategy and the CAPD aim to contribute to a stable, sustainable and 

democratic political environment in Afghanistan. Peace, security, the rule of law and human rights are 

other important policy goals communicated in the strategy and in the agreement on partnership and 

development. The aim of the High Level Dialogue on Migration is another example of a normative 

policy goal, which is to improve the readmission and the reintegration of returnees into the Afghan 

society. In the overall objective of the EU, communicated in the recommendations, the aim is to create 

“a favourable environment for returns”.63  

A precondition is however that the processing of asylum applications complies with international law 

and in particular that the principle of non-refoulement is safeguarded.64 The latter is the prohibition to 

return persons who risks irreparable harm, torture, cruel or inhuman treatment in the country of 

destination. The final example of a normative policy goal is subsequently as quoted: “to ensure a 

coherent and fair approach towards Afghan migrants and authorities.”65 in the section of EU 

incentives package. This includes to create a common definition of safe areas in Afghanistan as EU 

MS have divergent practices, not only the type of protection given but also if protection is granted. 

Further examples of normative policy goals are provided below but they are reported separately as 

they include both normative and non-normative components. The number of normative policy goals 

indicates that the EU is very well aware of its international obligations and its normative foundation 

when legitimizing the JWF. However, there is also, as mentioned above, the awareness that positive 

incentives are needed to contribute to a positive attitude on return, which undermines the normative 

character of the policy goals.  

4.3 Non-normative policy goals identified 

Having listed normative policy goals, the question is if the paper also contains non-normative 

examples of policy goals. This means that I am here looking for policy goals that are not regulated 

through international regimes, organizations and law and as such not aimed to reconfirm their 

objectives. The first example is actually communicated in the overall objective in the 

recommendations as quoted: “reducing and controlling the out-migration from Afghanistan and that of 

Afghan refugees in Pakistan and Iran to Europe”.66 This objective goes beyond the mandate of the EU 

to control migrants outside its territory and it undermines the right to apply for asylum as enshrined in 

the United Nations Universal Declaration of Human Rights. The second example is taken from the 

first section describing the deteriorating security situation in Afghanistan, which has led to more 

Afghans being granted international protection in the EU. The acceptance rate has increased from 43 

% in 2014 to 60 % in 2015. Despite this, the paper communicates a potential need to return “more 

than 80 000 persons”67 in the near future. Not only does it appears incompatible, to talk about returns 

when also highlighting the severe situation in the country, but also to mention a number. Asylum 

applications are examined individually which means that Afghans cannot be viewed as a group, let 

                                                      
63 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 10.  
64 Non-Refoulement Obligations under the 1951 Convention relating to the Status of Refugees and its 1967 

Protocol. Article 33 of the 1951 Convention: “No Contracting State shall expel or return (“refouler”) a refugee in 

any manner whatsoever to the frontiers of territories where his [or her] life or freedom would be threatened on 

account of his [or her] race, religion, nationality, membership of a particular social group or political opinion.” 
65 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 6. 
66 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 10. 
67 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 2. 
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alone should it be possible to estimate the numbers that can be returned. Finally, the EU wants to reach 

an agreement on return with Afghanistan, this is obvious when reading the paper but what is also 

communicated is that the planned Brussels Conference to raise financial commitments is conditional. 

This is what is communicated:  

“It is critical that substantial progress has been made in the negotiations with the Afghan government 

on migration by early summer, giving the Member States and other donors the confidence that 

Afghanistan is a reliable partner able to deliver.”68  

The aim of the Conference is not only to renew the EU support with new development funds but also 

to safeguard the realisation of the JWF. The objective of the Brussels Conference is twofold but it is 

up to the Afghan government if development funds will be transferred. A footnote to the EU 

incentives package declaring that “no conditionality can be attached to needs-based humanitarian aid 

in line with the Humanitarian principles.” makes it even more contradictory.69 The number of non-

normative policy goals appears to weigh against the normative policy goals, which makes the 

identification of policy means as normative or non-normative even more interesting for the final result 

when identifying policy types.    

4.4 Normative policy means identified 

The next step is to identify how the EU acts, if there are any normative policy means, meaning policy 

means exercised within the limits of the law. The first example identified is the use of international aid 

when addressing the root causes of migration and the security, economic and political challenges in 

Afghanistan. Unemployment and poverty are major concerns in the country. EU:s attempts to address 

these problems are further examples of normative policy means. ‘Jobs for Peace’ is an EU programme 

to create short-term employment and to employ people at risk of being recruited by insurgents. There 

are also programs to support returnees, to reintegrate them into the Afghan society. A law enforcement 

project between Afghan and EU MS law enforcement entities, exemplifies EU:s contribution to 

stabilize the country. The EU together with Afghanistan combat not only migrant smuggling but also 

trafficking in human beings. Dialogues are also taking place on both ministerial and on senior official 

level to structure the cooperation on return, policy means identified as normative in this context as 

they are taken place within the limits of the law. Regional cooperation is also encouraged by the EU 

within the Budapest process70 and the Silk Routes Partnership71 for a more comprehensive and holistic 

approach to handle the situation of Afghan migrants. A dialogue is also held with UNHCR on this 

issued, a dialogue that is expected to increase. Some more specific examples of normative foreign 

policy means, EU is also planning information campaigns to inform Afghans about the risks related to 

irregular migration and more efficient identification and readmission procedures are planned. To 

achieve the latter, the EU is helping Afghanistan to develop biometric identity cards and electronic 

population registers. The EU applies normative policy means. The question is if there are also non-

normative policy means and the policy type depends on the goals, if they are normative or non-

normative. 

                                                      
68 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 8. 
69 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 6. 
70 The Budapest Process is an interregional dialogue on migration stretching from Europe to the Silk Routes 

Region, a platform for dialogue and operational cooperation. The aim is to strengthen regional dialogue and 

cooperation on migration and mobility and furthermore to promote safe, orderly and regular migration. More 

information is available at: About the dialogue - Budapest Process (last accessed 24 May 2022).  
71 Silk Routes Partnership Project is a project under the Budapest Process. The aim is to contribute to the 

implementation of the Silk Routes Partnership for Migration and to strengthen the migration management 

capacities of the Silk Routes countries Afghanistan, Iraq and Pakistan. More information is available at: Silk 

Routes Partnership Project - ICMPD (last accessed 24 May 2022).  

https://www.budapestprocess.org/about-us/who-we-are/about-the-dialogue
https://www.icmpd.org/our-work/projects/silk-routes-partnership-project
https://www.icmpd.org/our-work/projects/silk-routes-partnership-project
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4.5 Non-normative policy means identified 

As it was shown above, normative policy goals exist side by side with non-normative policy goals. 

This also applies to policy means. The non-normative policy means to identify here are policy means 

regardless of international legal obligations and universal norms. The first example is “the 

strengthening of interventions to maintain asylum space in the region.”72 More restrictive measures 

are said to be needed due to the deteriorating situation in Afghanistan and the high risk of “further 

migratory flows to Europe.”73 What kind of interventions that are considered appropriate is not 

mentioned but they do not comply with international legal obligations if they undermine the right to 

apply for asylum. The next example is also illustrating EU undermining the right to apply for asylum 

in the EU. The EU is as described above encouraging regional dialogues on migration between 

Afghanistan, Pakistan, Iran and Turkey. The aim is however not only to protect the rights of Afghans 

in the hosting countries but as quoted to: “prevent their secondary movements towards the EU.”74 The 

control of the out-migration from Afghanistan but also from neighbouring countries is further 

examples of the EU trying to curb the number of Afghans trying to reach the EU, policy means that do 

not comply with international legal obligations. The EU is apparently applying both normative and 

non-normative policy goals and means when legitimizing the JWF. What becomes clear is that it is 

how normative and non-normative policy goals and means are combined that decides the policy type 

dominating the paper.  

4.6 Policy goals with both normative and non-normative components 

There are as mentioned above a number of examples of both policy goals and policy means that 

contain both normative and non-normative components. The first example of both a normative and a 

non-normative policy goal is the agreement on cooperation on partnership and development. The 

CAPD and more specifically article 28, includes a possibility to conclude a legally binding agreement 

on return between the EU and Afghanistan. The paper is despite this focusing on a non-binding 

agreement, highlighting the meetings planned to prepare and to implement the JWF. It seems like the 

CAPD did foresee or at least allow for a legally binding agreement on return. The paper does not 

answer the question why the dialogues and the negotiations ended up with a non-binding agreement 

but the JWF is pictured as the desirable outcome. Based on this selection, it could be argued that a 

non-binding agreement is preferred and that the EU does not see the need to scrutinize the agreement 

by elected regional assemblies. Time seems like an important factor, in order to conclude the JWF 

before the Brussels Conference in October. This is also, why an EU-only agreement is encouraged 

instead of a mixed agreement. The reason given in the first section in the paper is that the ratification 

by all EU MS would delay the entry of the CAPD with several years.  

The second example of both normative and non-normative policy goal is security, listed under the 

heading “possible positive incentives” in section four. The example given is the support provided on 

law enforcement to the Afghan government. There is even a Law and Order Trust Fund for 

Afghanistan for this purpose and for contributing to a professional civilian police. Security is however 

also considered to be as quoted: “an essential element to limit the departures of Afghan citizens from 

the country.”75 This is once again an example of the EU acting beyond its mandate and undermining 

international law when trying to control migrants far outside the EU territory. Another example of 

both a normative and a non-normative policy goal is education and research. Allowing Afghan 

                                                      
72 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 3. 
73 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 3. 
74 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 9. 
75 European Commission and European External Action Service, Joint Commission-EEAS non-paper on 

enhancing cooperation migration, mobility and readmission with Afghanistan, p. 9. 
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students, researchers and university staff within the Erasmus+ programme to come to the EU could 

constitute a possible positive incentive. This incentive comes however with a risk according to the EU, 

as students might not return to Afghanistan but apply for asylum in the EU. Highlighting the risks 

attached to the Erasmus programme will most likely have an impact to what extent the programme 

will be available to Afghans. This is also an example of how incentives are presented in the paper, 

with conditions attached and with a reminder of the risks, when cooperating with a country of origin of 

migrants.  

The last example has already been touched upon but it is worth mentioning again as it involves 

components of both normative and non-normative components. Development cooperation as 

communicated in the EU strategy on Afghanistan and in the CAPD, contains normative policy goals. 

The objective is to support Afghanistan in its state building process to work towards peace, security, 

democracy and respect for human rights. There are however, some conditions attached for some of the 

development funds, the Afghan government needs to prove that it can deliver before further help is 

delivered. One example given is the State Building Contract for EUR 200 million. Its deliverance 

depends on the Government’s policy on migration and return and in particular the possibility of 

realising the JWF. The return of Afghan migrants seems to pervade all other objectives and as such 

undermining the normative features in the cooperation with Afghanistan. 

The same reasoning can be applied when looking at the policy means. They can be both normative and 

non-normative depending on how they are applied. Development cooperation is one example, which 

was elaborated above, to create jobs and a more stable society or constituting a matter of negotiation. 

Migration control is another example. Applied according to international law, migration control 

complies with normative policy means. Asylum seekers not considered in need of international 

protection are expected to return to their home country. EU:s attempts to control Afghans in their 

home country or in neighbouring countries are on the other hand examples of non-normative policy 

means. A final example, the EU encouraging regional cooperation is in line with normative policy 

means when strengthening the rights of Afghan migrants but non-normative when preventing 

secondary movements and Afghan migrants to reach the EU. 

4.7 Normative policy type identified 

The next step is to position the goals and the means based on the four foreign policy types defined in 

the theory section. To facilitate the identification I have the matrix, the analytical tool developed by 

Tocci. The first policy type is the normative, meaning polices that are aimed to strengthen 

international law and institutions and to secure respect for democratic principles and human rights. I 

have identified the EU strategy on Afghanistan as a normative policy goal. One problem is however 

that there is very little information on the policy means, how the EU acts to realise this strategy. This 

is also the problem with EU’s overarching strategic goal in Afghanistan, communicated in the section 

of EU interests, the development of Afghanistan’s institutions for a sustainable Afghan state. It is a 

normative goal and if linked to normative policy means such as international aid it would qualify as a 

normative policy type. The problem is however that the development cooperation is conditional, 

dependent on the progress made on the planning and the implementation of the JWF. The paper does 

not say to what extent the international aid is conditional, nevertheless the message delivered is that 

the Afghan government need to prove that progress has been made in the negotiations. Despite the fact 

that both normative goals and means are identified, the EU is not applying a normative policy when 

legitimizing the JWF as the non-normative goals and means undermine the normative goals and 

means.  

4.8 Realpolitik type identified 

The second policy type is realpolitik. It is situated on the opposite end of the spectrum compared to the 

normative policy type, which means policies pursued regardless of international legal obligations and 

based on considerations other than universal norms. The most obvious example is the overall objective 
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of the EU, to reduce and to control the out-migration from not only Afghanistan but also Afghans 

living in the neighboring countries. The EU wants to prevent Afghan migrants from seeking asylum in 

the EU, which is a non-normative policy goal, and no matter the policy means used, it is beyond the 

EU:s mandate and as such not compatible with international law. The policy means and goals used by 

the EU to legitimize the JWF are however not realpolitik, for the same reason as mentioned above but 

vice versa, the normative goals and means outweigh the non-normative goals and means.  

4.9 Status quo policy type identified 

The third example is the status quo, which means international legal obligations are respected if 

relevant but policies are not aimed to further develop and maintain international law and institutions. 

The policy means are normative but not necessary the policy goals. Returning Afghans from the EU 

can be considered normative but not 80 000 third-country nationals to a country in which the security 

situation is deterring. This EU return policy appears even more contradictory when having a number 

of EU MS granting international cooperation while others are returning nationals to the same country. 

Cooperation on migration and return can be normative but non-binding agreements such as the JWF, 

finalized in the grey area, is creating procedures and rules outside international law and institutions 

that are non-normative. EU:s migration control and management can also be normative but it becomes 

an example of status quo policy if aimed to create an asylum space in the neighboring countries of 

Afghanistan. The actions listed to reduce irregular migration and to achieve a more effective return 

policy such as information campaigns, the development of biometric identity cards and the fight 

against migrant smuggling are all examples of normative means but if used for a non normative goal, 

they qualify for status quo policy types. These examples show that status quo policies are applied by 

the EU when legitimizing the JWF. The question is to what extent and in particular when compared to 

the last example, imperial policy type. 

4.10 Imperial policy type identified  

The last example is imperial policy type, meaning policies that are claimed to contain normative 

policy goals but the policy means are not bound by international law and multilateral frameworks and 

as such shaped to best serve own interests. This is also the policy type I argue dominate in the paper. 

Some examples have been elaborated above in the section of policy goals with both normative and 

non-normative goals such as security and development cooperation. The policy goals are normative 

but the policy means are non-normative. The HLDM and CAPD are further examples. The aim is to 

cooperate on return for a more holistic approach on migration, to address the root causes of migration 

but also to help reintegrate the Afghans that are not authorized to stay in the EU. The dialogues are 

however described as difficult and challenging as there are parts of the government who are not 

interested in further cooperation on return, rather the opposite to restrict the number of returnees to the 

country. The EU chooses to safeguard its own interests and to push for the JWF. This leaves 

Afghanistan with one option, to sign the agreement, otherwise the support promised will not be 

offered at the Brussels Conference. The overall objective is to create a favorable environment for 

returnees in Afghanistan but it is also to strengthen the migration control, which as have been 

demonstrated above in the example of realpolitik, does not always comply with international law. It 

could be argued that the EU applies both imperial and status quo policies when legitimizing the JWF. 

However, it becomes clear that the overall objective is to reduce and to control Afghan migrants from 

coming to the EU, policies that only serve EU’s own interests not Afghans, Afghanistan, neighboring 

countries or the international institutions. The EU is therefore applying imperial policies when 

legitimizing the JWF.  
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5. Conclusions 

The aim of the thesis is to explore how EU legitimizes policies that are considered controversial and 

non-normative, that is to what extent the policy goals and the policy means to enhance the cooperation 

on return with Afghanistan are normative. The starting point was the analytical framework provided 

by Manners and Birchfield, to critically assess what the EU is and should be, given its normative 

foundation. The analytical tool provided by Tocci, gave me however a more refined approach, which 

facilitated the identification of normative and non-normative policy goals and means but above all, a 

matrix to distinguish different policy types. The matrix has proven to be useful when identifying 

policy goals and means that have contained both normative and non-normative components, showing 

the spectrum of different policy types. The thesis will not only explore if the EU paper on enhancing 

cooperation with Afghanistan contains normative or non-normative policy goals and means but also 

the policy type dominating the EU polices studied.  

The content analysis carried out has shown that EU applies both normative and non-normative policy 

goals and means when legitimizing further cooperation on return with Afghanistan. The overarching 

strategic goal is to support the Afghan government in building a sustainable state and to promote a 

stable and democratic political environment with respect for human rights. Despite this, the overall 

objective for the EU to reduce and to control the migration not only from Afghanistan but also from 

neighbouring countries and to return Afghans not authorized to stay in the EU, pervades all other 

policy goals. There are normative policy means such as the CAPD, a cooperation agreement on 

partnership and development and the Brussels conference to raise financial commitments, but 

conditions are attached. The Afghan government is actually pushed to conclude the JWF before the 

Brussels conference in order to receive more support. I would therefore argue that the EU policies 

applied to legitimize the JWF, are not bound by international law but shaped to serve EU:s own 

interest, to minimize the number of Afghans in the EU. As shown in the result section, other policy 

types are identified but the dominating policy type is the imperial policy type.  

The analytical tool applied revealed the different policy types used by the EU. It also showed the 

different ways normative and non-normative policy goals and means can be combined with the result 

of different policy types. It also indicates the problem when analysing political documents. The wrong 

conclusions can be drawn if only identifying the goals and not the means and not studying the 

different ways they can be combined. Further, the question is if there would have been as many 

examples of non-normative policy goals and means if the content analysis had been carried out on a 

paper that was aimed for the public. There is no answer to this question in this thesis but it seems like 

it was useful when focusing EU:s positon on enhancing cooperation on return with Afghanistan.   

The paper also shows the significant role return and readmission play in the cooperation with third 

countries, in particular countries considered as origin countries of migrants such as Afghanistan. The 

CAPD is a cooperation on not only return, the JWF is however taking priority over other issues. Legal 

migration is highlighted but to the Gulf countries or to countries where such labour is needed. EU is 

anyway not proposing legal migration to the EU. The possibility to conclude a legal binding 

readmission agreement that turns into the JWF, a non-binding agreement, confirms the shift Carrea 

and Corinovis highlighted above in the section of previous research, to more flexible agreements. To 

conclude the CAPD as soon as possible is considered more important than having it scrutinized by 

Member States Parliaments. The aim of the agreement takes priority over democratic principles, which 

leads to procedures that lack both accountability and transparency. The problem of divergent practices 

within the EU is also confirmed, EU MS not having a common definition of safe areas in Afghanistan, 

leading to a variety of recognition rates and Afghans being granted international protection in some 

EU MS but not in others. Finally, EU policies that undermine international law is also demonstrated in 

the paper, EU wanting to create an asylum space in neighbouring countries to prevent secondary 

movements to the EU.  
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To conclude, the thesis reveals that the EU is legitimizing controversial agreements with both 

normative and non-normative policy goals and means but above all the policies studied serve EU:s 

own interests. It could be argued that this also explains why cooperation with third countries on return 

is still a political priority as this has been a political priority since the Tampere conclusions in 1999. 

Pursuing polices that first and foremost serve the EU and with such a focus on returns, seems not to be 

the way forward. The interests of the third country need to be taken into account to a greater extent. 

This means foreign policies in line with the Lisbon Treaty, which also qualify as normative foreign 

policies.   
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Appendix 

The table used when coding and connecting the text 

 Normative foreign 

policy goals 

Non-

normative 

foreign 

policy goals 

Normative 

foreign 

policy means 

Non-normative 

foreign policy means 

EU:s 

overarching 

strategic goal in 

in Afghanistan 

and the overall 

objective in 

section 5, 

recommendation

s 

Development of 

Afghanistan’s 

institutions, safeguard 

progresses made and 

provide a platform for 

a sustainable Afghan 

state. The EU also 

wants to address 

irregular migration, in 

particular through 

effective return and 

readmission of 

Afghan citizens 

irregularly staying in 

the EU.  

 

Allowing for the 

return of Afghan 

migrants and creating 

a favourable 

environment for 

returns. 

 

Reducing 

and 

controlling 

the out-

migration 

from 

Afghanistan 

and that of 

Afghan 

refugees in 

Pakistan and 

Iran to 

Europe. 

The 

objectives is 

to be achieved 

by: a) 

reaching a 

political 

agreement 

with the 

Afghan 

government 

on return b) 

continuing 

existing 

program and 

launching 

new ones to 

support 

returns and 

measures to 

address the 

socio-

economic 

situation c) 

continuing to 

work towards 

stabilization 

and maintain 

mid- to long-

term efforts to 

address root 

causes of 

migration. 

 

EU strategy on 

Afghanistan, 

adopted in 2014 

Promote peace, 

security, regional 

stability, democracy, 

rule of law and 

respect of Human 

Rights. The strategy 

promotes positive 

incentives to help 

address some of the 

main push factors 

   



 

 

EU-Afghanistan 

Cooperation 

Agreement on 

Partnership and 

Development 

(CAPD), signed 

2017 but 

initiated at the 

time of the non-

paper 

Support peace and 

security. Promote a 

sustainable, stable and 

democratic political 

environment. Article 

28 on increased 

cooperation on 

migration with 

possibility to conclude 

a legally binding 

readmission 

agreement on return.  

 Cooperation 

Agreement on 

Partnership 

and 

Development 

(CAPD) 

The CAPD 

will enshrine 

a ten-year 

commitment, 

allowing for a 

more 

structured 

dialogue on 

migration. 

President 

Ghani is keen 

to have an 

early 

signature, 

which is 

considered a 

tangible 

strengthening 

of the 

relations with 

the EU.  

CAPD – promote an 

EU only agreement 

instead of a mixed 

agreement to avoid 

that all Member States 

Parliaments would 

have to ratify it in 

order to gain time.  

An early signature of 

the CAPD can be an 

incentive for 

Afghanistan to open a 

more structured 

dialogue on migration 

(possibly 

accompanied by a 

readmission 

Agreement).  

 

High level 

dialogue on 

migration 

Cooperation on return, 

president Ghani and 

parts of the Afghan 

Government are 

publicly committed to 

cooperate on 

readmission. 

Creation of 

reintegration support.  

 Continuing 

EU 

engagement 

and support in 

the context of 

the Silk Route 

partnership.  

The dialogue with 

Afghan authorities is 

difficult and uneven. 

Disagreements within 

the Afghan 

government on the 

cooperation on return. 

Some members of the 

government do not 

want to facilitate 

returns but to restrict 

the numbers of 

returnees. 

There were demands 

from the Afghan side 

to renegotiate the 

Memorandum of 

Understanding (a non-

binding agreement) 

that several Member 

States as well as 

Norway have 

concluded with 



 

 

Afghanistan and to 

introduce new 

conditionalities. 

Endorse JWF, to 

cooperate on return 

and readmission to 

complement and 

facilitate the 

implementation of 

existing bilateral 

Memorandum of 

understanding.   

Meetings on return 

will take place to 

prepare the JWF. Its 

implementation may 

be reviewed at a 

second High Level 

Dialogue on migration 

in the side-lines of the 

Brussels Conference 

on Afghanistan to 

maximise the EU 

leverage. 

Section one Key 

migration 

features on 

Afghanistan 

A common definition 

of safe areas in 

Afghanistan to 

counteract the 

divergent practices on 

the type of protection 

given within the EU. 

The positive 

trend in the 

asylum 

application 

acceptance 

rate from 

2014-2015 is 

an indicator 

that EU MS 

are aware of 

the 

worsening 

security 

situation 

and threats 
to which 

people are 

exposed. 

Despite this, 

more than 

80 000 

persons 

could 

potentially 

need to be 

returned in 

 Due to the 

deteriorating situation 

in Afghanistan, as 

well as pressure on 

Afghans in Pakistan 

and Iran, there is a 

high risk of further 

migratory flows to 

Europe. This calls for 

a strengthening of 

interventions to 

maintain asylum 

space in the region.  



 

 

the near 

future. The 

main push 

factors are a 

deterioratin

g security 

situation 

with record 

levels of 

terrorist 

attacks and 

civilian 

causalities 
compounded 

by a 

deteriorating 

economic 

situation. 

Both are 

likely to 

grow 

stronger.  

Section three 

Interests of the 

country, Afghan 

interests 

  International 

aid to handle 

security, 

economic and 

political 

challenges.  

President 

Ghani and 

parts of the 

government 

see migration 

as a brain 

drain issued 

and recognize 

the need to 

cooperate 

with the 

international 

community. 

The ‘Jobs for 

Peace’ 

programme 

aims at 

creating 

short-term 

employment 

but also to 

address 

 



 

 

political 

aspects by 

targeting 

areas and 

populations 

particularly 

susceptible to 

destabilizatio

n and 

recruitment 

by insurgents. 

The Afghan 

Government 

adopted a 

National 

Paper on 

migration, 

Sustaining 

Self-

Reliance: A 

Strategy for 

Reducing 

Informal 

Out-

Migration 

and 

Reintegratin

g the People 

Who have 

Left. 

Identifying 

four potential 

programmes 

that could 

positively 

impact on 

migration: 

reforming 

public 

administration

, housing 

development, 

expanding 

legal 

migration 

labour and 

increasing 

rural jobs 

through 

market 

integration,  



 

 

Facilitation of 

legal 

migration, 

mainly to 

Gulf 

countries. 

Afghanistan 

is interested 

in cooperation 

on border 

management 

and 

combatting 

smuggling 

and 

trafficking in 

human 

beings. 

Regional 

cooperation 

on migration, 

Afghanistan 

is part of a 

dialogue 

within the 

framework of 

the Budapest 

Process/Silk 

Routes 

Partnerships..  

 

Section four 

Possible 

components of 

EU incentives 

package. 

 

A fair and a coherent 

approach towards 

Afghan migrants and 

authorities. Comply 

with the principle of 

non-refoulement.  

Conference on 

Afghanistan October 

2016 in Brussels. 

Renew the support for 

Afghanistan’s state 

building and to 

commit new 

development funds by 

holding Conference 

on Afghanistan.  

Brussels 

Conference 

on 

Afghanistan 
– The EU 

should stress 

that to reach 

the objective 

of the 

Brussels 

Conference 
to raise 

financial 

commitments

, it is critical 

that 

substantial 

progress has 

Actions to 

reduce 

irregular 

migration 

and to 

improve 

readmission 

and returns:  

Increased 

reintegration 

support 

Launch an 

information 

campaign on 

risks related 

Using possible 

negative incentives 

will not produce 

useful results. 

It is, therefore, more 

useful to focus on 

positive incentives. To 

encourage a 

cooperative attitude 

on return, which can 

eventually lead to 

benefits for both 

sides. 

Development 

cooperation – The 

State Building 

Contract for EUR 200 



 

 

Development 

cooperation – EU has 

pledged EUR 1,4 

billion in development 

aid for the 2014-2020 

period. The four focal 

sectors (agriculture 

and rural 

development, health, 

policing and the rule 

of law, democratic 

institutions and 

accountability address 

root causes of fragility 

and migration. 

Support of vocational 

training to promote 

skills development 

and to facilitate legal 

migration to countries 

where such labour is 

in demand. 

Footnote 5: No 

conditionality can be 

attached to needs-

based humanitarian 

aid in line with the 

Humanitarian 

principles.  

Security – strengthen 

support to Afghan 

government on law 

enforcement. 

Education and 

research - Erasmus+, 

exchange of students 

and researchers and 

intercultural 

exchange. 

Regional dimension 
– encourage trilateral 

dialogue on migration 

Afghanistan-Pakistan-

Iran (+Turkey) to 

promote 

integration/stabilisatio

n of Afghan migrants 

and refugees in the 

hosting countries in 

been made in 

the 

negotiations 

with the 

Afghan 

government 

on migration 

and that 

Afghanistan 

is a reliable 

partner able 

to deliver to 

reach the 

objectives of 

the Brussels 

conference to 

raise 

financial 

commitments

. 

Security - 

Improving 

security 

represents an 

essential 

element to 

limit 

departures 

of Afghan 

citizens from 

the country. 

Education 

and 

research – 

The risk is 

very high 

that students 

who apply 

for asylum 

once in the 

EU make 

their outmost 

not to return, 

as 

demonstrated 

by several 

cases 

recently. 

 

to illegal 

migration. 

Law 

enforcement 

cooperation 

project to 

tackle migrant 

smuggling 

and develop a 

legal 

framework to 

prevent the 

smuggling of 

migrants.  

Development 

of biometric 

identity cards 

and electronic 

population 

registers for a 

quicker 

identification 

of Afghans in 

a readmission 

procedure. 

Set out 

procedures 

for 

readmitting 

irregular 

migrants 

using the EU 

Laissez passer 

for return and 

through 

regular 

charter flights 

organized by 

Frontex and 

schemes for 

the 

reintegration 

of returnees 

into Afghan 

society.  

EU-

Afghanistan 

migration 

dialogue – set 

million in preparation 

is intended to be made 

migration sensitive, 

probably through one 

indicator linking it to 

the Government’s 

policy on migration 

and return and 

possibly to the 

implementation of 

the JWF. 

Regional dimension - 

to allow refugees to 

seek asylum closer to 

home, which could 

also facilitate their 

(re-)integration. 

The aim would be to 

promote the 

integration/stabilisatio

n of Afghan migrants 

and refugees in the 

hosting countries and 

to prevent secondary 

movements towards 

the EU. 

 



 

 

view to protect their 

rights. 

out 

procedures 

for 

readmitting 

irregular 

migrants and 

foresee 

schemes for 

the 

reintegration 

of returnees 

into Afghan 

society. 

Development 

cooperation - 

to address 

root causes of 

fragility and 

migration.   

The EU will 

support the 

Government’s 

ambitious 

reform 

policies to 

stabilise 

Afghanistan 

while 

providing 

additional 

targeted 

assistance to 

specifically 

migration 

relevant 

Government 

programmes 

such as job 

stimulus 

programme.  

Regional 

dimension:  

Continuing 

the dialogue 

within the 

framework of 

the Budapest 

Process/Silk 

Routes 



 

 

Partnerships, 

while 

exploring 

possibilities 

to upgrade the 

level of this 

dialogue. 

Strengthen 

the dialogue 

with UNHCR.  

 


