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The search for a new political partnership between the EU and Africa

Since the first Summit in Cairo 2000, both partners have gone through major geopolitical changes. On the African side, the Africa Union (AU) was created offering a new continental framework to address pressing integration challenges at political, social and economic levels. On the European side, the world has witnessed the accession of the 12 new Members into the European Union (EU), thus widening the process of integration. In its external relations, the EU is increasingly confronted with the need to act more vigorously and effectively as a “global player” in an interdependent world. 

The Joint Africa-Europe Strategy (JAES) reflects these new geopolitical realities, in particular the pan-African integration process, as promoted by the construction of the AU. This constitutes the essence and added value of the JAES, as a political project, compared with previous strategies.  It explains why both parties have a shared interest to put in place a ‘strong and sustainable continent-to-continent partnership, with the AU and the EU at the centre’
.  
The political choice to establish a “continent-to-continent” partnership has, in turn, major implications for the ways Europe organises its overall cooperation with Africa.  These include the need to:

· Treat “Africa as one” continent (as opposed to current fragmentation of policy frameworks) in order to support the pan-African integration process.

· “Gradually adapt relevant policies and legal and financial frameworks to the needs and objectives of the partnership with a view to foster continent-wide projects as well as cooperation between Northern and Sub-Saharan Africa.”
.
· To put in place a “Pan-African envelope” to foster continental integration processes and to support the construction of the African Union.
This paper therefore seeks to understand the nature of the partnership before the JAES was introduced. It goes on to analyse the progress achieved in dealing with Africa as one since the signing of the JAES. It then explores ways and means to accelerate the move towards a coherent “continental” EU approach in its relation with Africa. 

The reality at the start of the JAES: A fragmented EU approach to Africa

By establishing a “continent-to-continent” partnership in the JAES, both Unions committed themselves to fundamentally transform the nature of their relations. By doing so, they also recognised the need to overcome the legacy of the past, which has resulted in a highly fragmented set of policies and frameworks to deal with Africa.

In order to realise the nature and scope of the changes required to “treat Africa as one” it is useful to briefly examine the currently existing “patchwork” of policy frameworks, instruments and institutional relationships to engage with Africa at the EU level. The table below summarises the fragmented landscape of Africa-EU relations administered by the European Commission at the start of the JAES.

Table reflecting the EU’s policies towards Africa at the start of the JAES

	Policy
	Geographical zone
	Responsible

EC Directorate-General
	Ultimate goals, principles, objectives

	Cotonou Agreement
	48 ACP - African, Caribbean & Pacific countries and the overseas territories of EU Member States (sub-Saharan Africa less South Africa)
	Directorate-General for Development (DG DEV)
	Eradication of poverty, MDGs, integrate developing countries in the world economy, to promote and expedite the economic, cultural and social development of the ACP with a view to contribute to peace and security and promoting a stable and democratic political environment,

	European Neighbour-hood Policy
	Algeria, Armenia, Azerbaijan, Belarus, Egypt, Georgia, Israel, Jordan, Lebanon, Libya, Moldova, Morocco, the Palestinian Authority, Russia, Syria, Tunisia and Ukraine
	Directorate-General for External Relations  (DG RELEX)


	EU as a global actor in promotion of peace and prosperity; strengthening stability and security of all concerned; establishing a privileged relationship with EU’s neighbours building on mutual commitment to common values (democracy and human rights, rule of law, good governance, market economy principles and sustainable development). ENP goes beyond existing relationships to offer a deeper political relationship and economic integration

	Trade, Development & Cooperation Agreement (TDCA)
	South Africa
	Directorate-General for Development (DG DEV)
	Promote effective dialogue between EU and SA; to promote regional cooperation and economic integration in southern African region; encourage smooth and gradual integration of South Africa into the world economy; promote cooperation between the EU and SA within bounds of their respective powers and in their mutual interest


The above table illustrates the fragmentation of EU-Africa relations at four levels:

· Fragmentation of policy frameworks (Cotonou, ENP, TDCA) linked to postcolonial arrangements and to current geo-political realities from an EU perspective.

· Fragmentation of responsibilities for programming and managing African cooperation policies within the EC. Three different Directorates are in charge (DG-DEV, Aidco and Relex), each of them carrying along their own set of development and political objectives, culture and modus operandi. 
· Fragmentation in financial instruments. As paper III will indicate, various EC financial instruments further reflect the geographical split. The European Development Fund (EDF), the European Neighborhood Policy Instrument (ENPI) and the Development Cooperation instrument (DCI) all have a potential role to play in the implementation of the JAES though they each apply to different geographic regions.
· Fragmentation in the EU institutional arrangements to deal with Africa. When the EC and the Member States jointly discuss their policies towards Africa they also operate in a highly fragmented landscape. There are no less than 4 Council of the European Union Working Groups dealing with African issues (see Box 1, Annex) generally with limited linkages among each others.

This brief analysis shows the imperative need for the EU to gradually adjust its policies and financial instruments with a view to ensure coherence with the political objective of the JAES to establish a continent-to-continent partnership. This is a fundamental question of consistency and coherence as the current framework for dealing with Africa is likely to hamper rather than promote pan-African integration processes.  This need for coherence is recognised and committed to within the JAES.
Progress achieved in dealing with ‘Africa as one’

It is still too early to make a fully-fledged evaluation of progress achieved towards ‘treating Africa as one’. Admittedly, the exercise is complex and involves a major change process, requiring reflection, dialogue and time. Gradualism is the name of the game. Yet precisely therefore it is important to kick-start the process in good conditions.
So what has happened over the last two years, since the signing of the JAES?

On the positive side, the EC/EU have made efforts to improve some aspects of the overall institutional framework for dealing with Africa: 

· The Africa intra-service task force was reinforced and strengthened with the aim to guarantee transparency, a smooth flow of information and the early identification of issues that might fall under the Commission’s institutional basis
.  It involves different Directorates (DG) of the European Commission, such as DG Research, or DG Health to discuss issues around the JAES. This Task force meets once a month with the aim to ensure consistency and convergence between the various Directorates dealing with Africa.
· The European Commission focal points: within DG DEV a group of 8 focal points (one per partnership) has been set up to follow-up and coordinate the implementation of the partnerships and draft Commission inputs into the annual Joint Africa-EU implementation reports.
· The Council Working Party for Africa Affairs (COAFR) has a formal mandate covering Pan-African issues for both Sub-Saharan and Northern Africa. In practice, however, other Council Working Groups have retained their competence and decision-making authority (including on funding) towards different parts of Africa.

These various structures are obviously in their infancy. They may help to improve the internal flow of information and levels of coordination. Yet their real added value in terms of promoting a truly consistent EU approach towards Africa as a continent and towards the pan-African integration agenda remains to be proven.

Beyond these institutional adjustments, there has not been much movement. The EC/EU seem hesitant to face up to the implications of this major policy shift and to start a genuine political debate on how to translate the stated JAES objective to “treat Africa as one” into practice. The signs on the wall are there:

· The question of consistency and convergence of different policies and instruments has not yet been put clearly on the political agenda in the various EU institutions or at the level of Member States
· There is no constructive political debate on how to ensure continental coherence in the policies of DG RELEX, DG DEV and DG Trade since the establishment of the JAES

· Limited progress has been achieved in aligning the various EC/EU programming instruments to ensuring coherence with the pan-African integration agenda
· The creation of a Pan-African envelope, which has been requested by the AU since 2005, has not been adequately tabled so far by the EC. This may help to explain why EU Member States have also not yet formally picked up the issue.
· EU Member States seem to foster a ‘whole of Africa policy’ and support the vision of ‘Africa as one’ in particular at international fora, such as the UN, G20 and at the Gleneagles G8 Summit. However, their bilateral development policies have little reference to treating Africa as one entity. Some Member States push a bilateral agenda which continues to deal with Africa in a piecemeal manner, reflecting specific political and economic interests
· In a similar vein there has been no serious debate in the EU on the place and integration of the Northern African countries into the new pan-African integration processes, triggered by the AU. There has also been no solid analysis so far on the implications of this new geopolitical reality in Africa for the ENPI.  If anything, moves can be observed in the opposite direction. The Union for the Mediterranean, initiated beginning 2008 after the signing of the Joint Africa-EU Strategy during the French EU presidency, may even further fragment the landscape and may have triggered a stronger division between Northern Africa and the other regions in Africa.  The African Union has clearly expressed its disagreement with this policy development which it sees as "cutting up Africa for hypothetical prospects with Europe"
 and therefore in contradiction with the pan-African agenda of the JAES.

How to accelerate the move towards dealing with “Africa as one”?

If progress is to be achieved in the following years on this fundamental objective of the JAES, the following steps should be considered:
1) Recognise that the question of “treating Africa as one” is essentially a political issue. Advancing this cause will require a genuine political dialogue involving all key stakeholders as well as political arbitration at the highest level 

2) On the European side this implies:

· A recognition by the European Commissioners of DG RELEX, DG DEV and DG Trade that the current geographical design is less than optimal for the promotion of pan-African integration processes
· A willingness to put this issue upfront on the political agenda at the level of the various DGs, preferably by creating an inter DG Task Force
· The establishment of a pan-African envelope (based on a pooling of funds from the EDF, ENPI and TCDA) as a first transitory step to ensure that funding is available for supporting the continental agenda of the JAES

· A preparedness to start the reflection process on how the various policy frameworks (especially Cotonou and ENPI) should be harmonised with a view to supporting the implementation of the JAES as shared political project between the two Unions. 

3) On the African side:

· A stronger AU leadership role with regard to pushing this agenda of “treating Africa as one”

· To ensure the participation of African Ambassadors in Addis Ababa and in Brussels in this political debate 

· Come up with innovative ideas on how to reconcile both the need to treat Africa as one and the various regional dynamics within the continent (especially with regard to North Africa)
4) For Africa and the EU 

· Both parties should put this question of ‘treating Africa as one’ on the political agenda of the Troika. Ideally this should lead to the elaboration of a "road map" agreed by the two parties. The Spanish and the Belgian EU Presidencies in 2010 could then take a lead to trigger a debate at the political level ahead of the EU-Africa Summit

	Key messages

· The commitment to “treating Africa as one” has been made at the highest level by the EU and the AU
· There have been some efforts to address the lack of coherence in the EC/EU institutional set-up to deal with Africa yet these have been of a limited piecemeal nature, and at times EU action has moved in the opposite direction increasing fragmentation

· Financial resources associated with these different policy frameworks are still split and there has not yet been progress in establishing a genuine “Pan-African Envelope” with specific resources to implement the continental agenda of the JAES.

· Remedying the current situation will require strong, innovative and committed political leadership in Europe and Africa




ANNEX:  EU working groups for Africa
	Council Working Group
	Geographical Area
	Responsibility

	Working Party on Development Cooperation (CODEV)
Chaired by EU member state in Presidency
	EU development policy to third countries
	The working party is responsible for policy issues in the area of development. Consequently, the group deals with matters that cover a wide variety of topics. The group works on matters such as EU policy coherence for development, aid effectiveness in EU development cooperation, and follow-up by the EU of different international commitments in the area of development.

	Working Party on African, Caribbean and Pacific (ACP)
Chaired by EU member state in Presidency
	48 African, Caribbean and Pacific (ACP)
	The ACP Working Party is responsible for the EU’s development and trade relations with the 79 countries in the ACP Group and for the implementation of the partnership agreement between with the ACP countries, the Cotonou Agreement (2000, revised 2005). This includes (in cooperation with other relevant geographical groups) political dialogue under articles 8 and 96 of the Cotonou Agreement, and relations with and the funding of the joint institutions established for this cooperation. The group also drafts political guidelines for the programming and management of the development assistance to the ACP countries (EUR 23 billion under the 10th EDF for the period 2008–2013). In recent years, much time and energy has been devoted to negotiating regional economic partnership agreements (EPAs) between the EU and the ACP countries

	Working Party on Africa Affairs (COAFR)
Chaired by EU member state in Presidency
	Africa 
	This group is responsible for monitoring and analyzing developments in sub-Saharan Africa. The group also discusses horizontal issues such as conflict prevention and management, democracy and human rights. One important aspect is ensuring consistency in EU actions and proposing joint EU positions with regard to individual countries and regions in Africa. The group prepares Africa-related issues for discussion in the Political and Security Committee (PSC), the Permanent Representatives Committee (Coreper) and the General Affairs and External Relations Council (GAERC). 
Ministry for Foreign Affairs

	Mashrek/Maghreb Working Party (COMAG)
Chaired by EU member state in Presidency
	Algeria, Egypt, Israel, Jordan, Lebanon, Libya, Morocco, the Western Sahara conflict, the Palestinian Authority, Syria and Tunisia
	This group is an integrated working party that deals with issues relating to the EU common foreign and security policy and Community competence with regard to Algeria, Egypt, Israel, Jordan, Lebanon, Libya, Morocco, the Western Sahara conflict, the Palestinian Authority, Syria and Tunisia. The group also deals with the Union for the Mediterranean, i.e. EU cooperation with countries in North Africa and the Middle East.

	Article 133 Committee (Services)

Chaired by EU member state in Presidency
	Africa
	The 133 Committee for Services deals with issues concerning trade in services in EU trade relations with third countries and relating to EU actions in the World Trade Organisation (WTO) and other multilateral trade contexts. 

	EDF Committee

Chaired by European Commission (Aidco)
	Africa
	Internal agreement between representatives of the Member States on the financing and administration of Community Aid under the Financial Protocol to the Partnership Agreement between the  ACP States and the European Community and its Member States signed in Cotonou on 23 June 2000 and the financial assistance for the Overseas Countries and Territories
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