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Introduction

In recent years, the EU has seen unprecedented levels of migration and a subsequent increase 
in asylum applications. The migration crisis peaked in 2015, when over 1 million people 
embarked upon the treacherous journey to Europe by sea, before returning to pre-crisis levels.

This surge in migration has challenged the EU framework on asylum, migration and external 
borders management. Established arrangements have come under heavy strain, even 
prompting their temporary suspension in some cases. Located on the frontline, Greece and 
Italy are disproportionately burdened.

With a view to addressing the crisis, the EU has devised several measures to supplement the 
funding provided to Member States under its migration management policy. These include the 
setting-up of “hotspots”1 and introduction of temporary relocation schemes. Furthermore, it 
has issued legislative proposals to overhaul the Common European Asylum System. At the 
heart of this reform lies the revision of the Dublin III mechanism which obliges asylum 
seekers to file an application in their country of first entry into the Union. Its proposed 
revision – the Dublin IV Regulation – includes a permanent relocation system to replace the 
temporary quota-based distribution schemes that expired in September 2017. The Council has 
not yet reached a consensus on this proposal. 

The temporary relocation schemes were introduced by two Council decisions in September 
2015. In operation between 24 March 2015 and 26 September 2017, the schemes aimed to 
relocate 160 000 migrants, based on quotas. The legality of these decisions was upheld in 
European Court of Justice ruling 2017/C 374/05 on the joined cases brought by Slovakia and 
Hungary against the Council.

Relocation was executed to 22 Member States and three associated countries (Liechtenstein, 
Norway and Switzerland). The United Kingdom and Denmark exercised their opt-out rights 
under the Treaties. Hungary and Poland did not relocate any migrants. 

An effective return policy is a necessary part of a comprehensive and legitimate migration 
policy. At the end of 2010, the EU Return Directive entered into force, setting common rules 
for the return of migrants staying irregularly. The Commission proposed a revision of this 
directive in September 2018.

The Asylum, Migration and Integration Fund (AMIF) provides the majority of EU funds for 
migration management. AMIF was set up for the 2014-2020 period to promote the efficient 
management of migration flows, and to implement and strengthen the EU’s common asylum 
and immigration policy. 

Most AMIF funding is channelled through shared management to support the Member States’ 
multiannual national programmes. In addition, AMIF resources fund emergency assistance. 
Managed either directly by the Commission or indirectly by international organisations, this is 

1 The hotspot approach sees EU agencies (mainly EASO, Frontex and the European Union Agency for Law 
Enforcement Cooperation) assisting frontline Member States on the ground with identifying, registering, 
fingerprinting and debriefing of new arrivals, in order to ascertain those requiring international protection. 
Between 2015 and 2018, there were five hotspots in each of Greece and Italy Due to low numbers of
arrivals, the hotspot in Trapani was reconverted to a detention centre in October 2018.
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financed almost entirely by the EU budget.

EASO assists the Greek and Italian authorities on the basis of yearly operating plans. In 2018, 
in Greece, EASO helped register and process asylum applications at the border, and provided 
support to the regular asylum procedure, the appeal authorities and the Dublin Unit. In Italy, 
EASO informed migrants in hotspots about asylum, helped register asylum applications, and 
supported the national and territorial asylum commissions and the Dublin Unit.

In addition, EASO has been involved in strengthening the capacity of national asylum 
authorities, improving the reception system and protecting vulnerable groups, including 
unaccompanied minors.

When requested by Member States, Frontex coordinates the return of irregular migrants 
ineligible for international protection on their territory. Its European Centre for Returns 
provides operational and technical support to the Member States and Schengen Associated 
Countries during pre-return and return operations. 

From 2006 to 2016, Frontex coordinated joint operations on charter flights. In 2016, its 
mandate was extended to the organisation/coordination of national return operations. In 
December 2017, it also began supporting returns on scheduled commercial flights.

In 2017, the Court published a report on the hotspots in Greece and Italy. The European 
Parliament endorsed its conclusions and called on the Court to “consider a quick follow-up 
report on the functioning of the hotspots, adopting a broader scope by including also an 
analysis of the follow-up procedures, i.e. the asylum, relocation and return procedures”. This 
report responds to that request.

Audit scope, objective and approach.

The objective of the special report 24/2019 was to determine whether EU support to migration 
management (including the hotspot approach) had helped bring about effective and swift 
asylum and return procedures in Greece and Italy. To answer this main audit question, the 
Court addressed two sub-questions:

(a) Has the EU-funded support action for Greece and Italy achieved its objectives? The Court 
assessed whether its recommendations of special report 06/2017 had been implemented and 
whether the temporary emergency relocation schemes had achieved their objectives. The 
Court also assessed the relevance and design of a sample of EU-funded support actions, and 
looked at whether planned outputs had been delivered and objectives met.

(b) Have the asylum and return procedures in Italy and Greece been effective and swift? The 
Court examined whether the performance of asylum and return procedures in the two Member 
States had improved since 2015, analysed performance on the basis of data collected by the 
Commission, EASO, Frontex and the national authorities, and identified the reasons for any 
underperformance.

The audit covered the period from 2015 (when the migration crisis began and the first 
hotspots were set up in Greece and Italy) until the end of 2018.

The sample of EU-funded support actions contained six AMIF emergency assistance (AMIF 
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EMAS) and ten AMIF national programme (AMIF NP) projects

Further EU support action examined included the 2018 EASO operational support to asylum 
procedures in Greece and Italy, and the 2018 Frontex return support to Greece and Italy. 

The main auditees were the European Commission, EASO and Frontex, as the providers of 
EU support to asylum, relocation and return procedures. In addition, the Court visited the 
Greek and Italian authorities and hotspots, and the international and non-governmental 
organisations implementing AMIF projects in Greece and Italy. The audit work included desk 
reviews of directives and regulations, strategies, policy documents, guidelines, evaluations, 
monitoring reports and internal documents, as well as papers published by national 
authorities, research bodies, academics and non-governmental organisations.

The Court did not assess the validity of individual asylum and return decisions. The purpose 
of the audit was not to assess the reliability of the statistical data provided by the 
Commission, EASO, Frontex, and the national authorities or the projects’ implementing 
partners.

Court's findings and observations

1. The Court concludes that there are disparities between the objectives of the EU support and 
the results achieved. Even though the capacity of the Greek and Italian authorities has 
increased, implementation of the asylum procedures in Greece and Italy continues to be 
affected by long processing times and bottlenecks. As in the rest of the EU, returns of 
irregular third-country nationals from Greece and Italy are low.

Of the 11 recommendations2 made by the Court in 2017 on the hotspot approach in Greece 
and Italy, six have been fully implemented, two have been implemented as far as the 
Commission and the Agencies are concerned, and one has not been implemented by Member 
States. Two key recommendations are still under implementation: the recommendations on 
the hotspot capacity and the situation of unaccompanied minors in the Greek hotspots, as the 
situation in the Greek hotspots remains highly critical. 

The ECA recommendation that the deployment of Member States experts be sufficiently long 
has not yet been implemented. Although the Commission and the Agencies have repeatedly 
called on Member States to deploy more national experts, the shortage of national experts on 
EASO operations persists. By contrast, Frontex had actually deployed more staff than needed 
to the Italian hotspots, as it had not adjusted its plans in view of the few sea arrivals. Despite 
the few return operations, the Court also noted that a high share of Frontex escort experts for 
readmission operations to Turkey had only an escort profile and therefore could not be used 
for any other type of operation.

The Court found that registration and fingerprinting rates at the hotspots had improved 
significantly, as standard operating procedures had been established and responsibilities 
clearly divided between the national authorities and the EU support agencies. However,, a 
high share of migrants continues to move on to and apply for asylum in other EU Member 
States, without having their fingerprints stored in the European dactyloscopy fingerprint 

2 Annex III  of the special report describes the follow-up of the recommendations.
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database (EURODAC).

The emergency relocation schemes, temporary by design, did not reach their targets and so 
did not effectively alleviate the pressure on the Greek and Italian asylum systems. 

A very low share of potentially eligible migrants were identified and successfully channelled 
towards applying for relocation whilst a high share of candidates who applied were actually 
relocated (80 % in Greece and 89 % in Italy). Nevertheless, the Court found a number of 
operational weaknesses in the relocation process. The Commission has not monitored the 
relocation process in the countries receiving migrants since February 2018. The temporary 
relocation schemes expired in September 2017 and no consensus has yet been reached on the 
Commission’s other proposals. Voluntary relocation is taking place on an ad hoc basis, 
mainly for migrants who disembarked in Italy and Malta.

2. AMIF EMAS was originally designed as a small-scale instrument to address urgent and 
specific emergency needs. The increase in EMAS funding helped to make the Commission’s 
crisis support more flexible and responsive. With the time, it has become the Commission’s 
key strategic instrument for rebalancing support towards the countries most affected by the 
migration crisis, particularly Greece, through complementing their national programme 
envelopes. 

The Court found that this shift occurred without establishing a performance-monitoring 
framework. The Commission has proposed including emergency assistance under shared 
management with Member States in the new financial framework 2021-2027.

Of the six EMAS projects examined, only two achieved their targets in full, three met their 
targets partially and one is still in the early stage of implementation. (see paragraphs 65 to 66 
of the special report).

All ten examined projects under the AMIF NPs were relevant. The AMIF NP is a multiannual 
funding instrument but robust multiannual strategic planning mechanisms are not yet in place 
in Greece and Italy to ensure that funds are allocated where needed the most.

Of the five completed AMIF NP projects examined, none has achieved its targets fully: three 
achieved their targets partially, one did not achieve its objectives and, for the last, the data 
was not sufficient to assess progress. The remaining five projects were ongoing at the time of 
the audit (see paragraphs 73 to 75 of the special report).

The AMIF performance monitoring framework was set up late and without targets. During the 
course of the audit, it became apparent that more performance data was needed to facilitate a 
robust policy evaluation at the EU level.

3. The Court found that the national authorities in both Greece and Italy assessed the 
operational support provided by EASO as relevant and useful. Nevertheless, EASO 
operational support plans until 2018 were largely input-driven, lacking output and outcome 
targets to assess the EASO performance. The situation is gradually improving in 2019.

The Court also pointed out that while the shortage of Member State experts is compensated 
by interim service providers, the short duration of experts’ deployment remains an issue. 
EASO operations in the Greek hotspots are affected by security issues, a lack of working 
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space, disagreements on vulnerability assessments with Greek Asylum Service (GAS) and the 
systematic overturning of non-admissibility decisions for non-Syrians by GAS.

4. It is the opinion of the Court that Greece and Italy are among the Member States that have 
not taken full advantage of Frontex’s return potential (extended mandate and increased 
budget). Apart from the low number of returnees, the existence of two parallel EU-funding 
instruments supporting the same type of activities (forced returns funded under AMIF 
national programmes and Frontex operations) explains the situation.

5. Over the course of the crisis, Italy and Greece were among the countries where most 
irregular migrants coming to Europe have arrived. The two Member States have evolved from 
countries of transit to countries where migrants apply for asylum.

The Court found that in Greece, GAS processing capacity has increased since 2015, but it is 
still not sufficient to tackle the increasing backlog of pending asylum applications. The EU 
Turkey statement has had a major impact on arrivals but its cornerstone, the fast-track border 
procedure, is not swift enough. For the regular and accelerated procedures, the situation is 
even more problematic with interview dates set for as late as 2023 and 2021 respectively. A 
large caseload of negative first-instance decisions is moving to the appeals stage, which is 
lacking support and is already overloaded.

The Court notes that in the context of the sharp decrease in arrivals and asylum applications, 
Italy’s current processing capacity at first instance is sufficient. The existing substantial 
backlog is expected to be cleared by the end of 2019. However, this is expected to result in 
heavy pressure on the appeal authorities. It took over 4 years for an asylum application lodged 
in 2015 to reach the final appeal stage. Without adequate support, this lengthy time frame 
could further increase in the future. 

6. The Court found that there were far fewer actual returns than return decisions from both 
countries and the EU overall. the Court identified a number of reasons for this (length of the 
asylum process, lack of cooperation, between the asylum and return authorities, lack of 
cooperation with some of the third countries, absence of mutual recognition of return decision 
and so on see paragraphs 130 to 139 of the special report). 

Assisted voluntary return and reintegration is affected by the lack of a harmonised approach 
within the EU. The Court detected structural weaknesses with the Assisted Voluntary Return 
and Reintegration (AVRR) in Italy. The AVRR programme in Greece is achieving its 
objectives, but the reintegration package is offered to only 26 % of applicants. A dedicated 
AVRR accommodation facility is an example of good practice increasing the attractiveness of 
the scheme.

The Court regretted that no data is collected on the swiftness of return procedures. Moreover, 
there are no indicators measuring the sustainability of returns, such as the number of returned 
migrants who attempt to come back to the EU or the success of AVRR reintegration 
packages. 
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Replies of the Commission

The Commission accepts all of those recommendations which apply to it. EASO and Frontex 
do the same.

Empfehlungen des Verfassers zur möglichen Aufnahme in den jährlichen 
Entlastungsbericht 

Das Europäische Parlament 

1. fordert die Kommission auf, anzuerkennen, dass die verpflichtenden 
Umsiedlungsregelungen gescheitert sind (auch in Bezug auf die Lage im 
Aufnahmemitgliedstaat nach der Umsiedlung), und neue Maßnahmen vorzuschlagen, mit 
denen ähnliche Notlagen wie die Migrationskrise im Jahr 2015 wirksam bewältigt werden 
können und die für alle Mitgliedstaaten annehmbar sind;

2. fordert die Kommission entschieden auf,

a) für die Zuweisung von Mitteln der Soforthilfe im Rahmen der geteilten Mittelverwaltung 
mit den Mitgliedstaaten im nächsten Finanzrahmen Kriterien festzulegen;

b) den Rahmen für die Leistungsüberwachung zu stärken, indem

i) sie sicherstellt, dass Soforthilfe-Projekte im Rahmen des Asyl-, Migrations- und 
Integrationsfonds, sofern erforderlich, Output- und Ergebnisindikatoren mit klaren 
Zielvorgaben und Basisszenarien umfassen, und eine Begründung liefert, wenn dies 
nicht der Fall ist;

ii) sie die im Rahmen der Soforthilfe-Projekte erzielten Ergebnisse überwacht und 
darüber Bericht erstattet;

iii) sie für den neuen Mehrjährigen Finanzrahmen 2021–2027 Indikatoren für den 
Begleitungs- und Bewertungsrahmen des Asyl-, Migrations- und Integrationsfonds 
ausarbeitet, einschließlich Basisszenarien und Zielvorgaben, und zwar vor Beginn der 
Projekte des Zeitraums 2021–2027;

c) Maßnahmen zu ergreifen, um Komplementarität und bessere Koordinierung zwischen dem 
Asyl-, Migrations- und Integrationsfonds und EASO/Frontex (z. B. im Bereich der 
Rückführung oder der Unterstützung der Asylbehörden) sicherzustellen;

d) das Hotspot-Konzept, das sich für eine Notsituation als ineffizient erwiesen hat, zu 
überarbeiten; 

e) die Außengrenzen der Europäischen Union zu stärken und die Behörden in den 
Mitgliedstaaten, die diese Aufgabe ausführen, finanziell zu unterstützen;

3. fordert das EASO auf,

a) angesichts des dauerhaften Mangels an Experten aus den Mitgliedstaaten sein Modell für 
den Einsatz von Experten anzupassen, um es berechenbarer zu machen;
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b) seine Rahmen für die Leistungsüberwachung für Griechenland und Italien fertigzustellen, 
indem Ergebnisindikatoren, Basisszenarien und Zielvorgaben hinzugefügt und die 
einschlägigen Leistungsdaten für alle Indikatoren erhoben werden;

c) mit dem griechischen Asyldienst zusammenzuarbeiten, um Meinungsverschiedenheiten zu 
überwinden, die Bewertungen der Schutzbedürftigkeit und der Zulässigkeit von nicht aus 
Syrien stammenden Personen im Rahmen des Schnellverfahrens an der Grenze betreffen; 
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4. fordert Frontex auf,

a) mit der Kommission zusammenzuarbeiten, um die Komplementarität und eine bessere 
Koordinierung zwischen der durch Frontex bereitgestellten und der im Rahmen des Asyl-, 
Migrations- und Integrationsfonds finanzierten Unterstützung von Rückführungsaktionen 
sicherzustellen; 

b) angesichts der geringen Zahl von Rückführungsaktionen in Griechenland nicht länger 
Begleitpersonal einzusetzen, das nur über ein einziges Profil verfügt und nicht auch in 
Hotspots eingesetzt werden kann;

c) den operativen Plan anzupassen, um den Einsatz des Personals in den Hotspots 
(einschließlich der Fingerabdruckexperten) in Italien besser an das Szenario einer Migration 
über den Seeweg anzupassen;

5. fordert die Kommission und das EASO auf, in Zusammenarbeit mit den nationalen 
Behörden

a) ihre Unterstützung für den griechischen Asyldienst bei der Beseitigung des steigenden 
Rückstands in erster Instanz weiter auszubauen;

b) die überlasteten Rechtsbehelfsbehörden in Griechenland und Italien zu unterstützen, wobei 
potenzielle Interessenkonflikte für das EASO in Griechenland vermieden werden sollten;

c) Maßnahmen zur systematischen Erfassung von Leistungsdaten über Bearbeitungszeiten 
und über Rückstände vorzuschlagen, um die Politikgestaltung und Leistungsbewertung zu 
erleichtern und die Einhaltung der Rechtsvorschriften der EU zu überwachen;

6. fordert die Kommission auf, in Zusammenarbeit mit den nationalen Behörden

a) gemeinsam mit Frontex weitere Unterstützung zu leisten, um die Ursachen für die niedrige 
Rückkehrquote aus Griechenland und Italien anzugehen, wobei der Fokus auf den niedrigen 
Quoten für die griechischen Inseln und im Rahmen des Programms für die unterstützte 
freiwillige Rückkehr und die Reintegration in Italien liegen sollte;

b) Maßnahmen zu ergreifen, um sicherzustellen, dass die bestehenden mit Drittstaaten 
geschlossenen Vereinbarungen zur Rückführung von Drittstaatsangehörigen, wie etwa das 
Abkommen von Cotonou und die EU-Rückübernahmeabkommen, von Drittstaaten 
durchgesetzt und von den Mitgliedstaaten in vollem Umfang genutzt werden;

c) in der EU einen koordinierten Ansatz für die Reintegrationshilfe in den 
Rückkehrdrittstaaten zu fördern;

d) den Herkunftsstaaten Unterstützung zu bieten, damit sich potenzielle Migranten nicht für 
die gefährliche Reise nach Europa entscheiden;

e) Maßnahmen zur systematischen Erfassung von Leistungsdaten zur Schnelligkeit und 
Nachhaltigkeit der Rückführungsmaßnahmen vorzuschlagen, um die Politikgestaltung, die 
Leistungsbewertung und die Forschung zu erleichtern.


