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The Commission's legislative proposals on the future of the common agricultural policy (CAP) were
published on 1 June 2018. They comprise three proposals: a regulation setting out rules on support
for CAP strategic plans; a regulation on the single common market organisation (CMO) and a
horizontal regulation on financing, managing and monitoring the CAP.
The proposal for a regulation on CAP strategic plans introduces a new delivery model, described by
the Commission as a fundamental shift in the CAP, involving a shift from compliance towards results
and performance. It includes a new distribution of responsibilities between the EU and Member
States. A new planning process is proposed which will cover both Pillar I (direct payments) and
Pillar II (rural development) of the CAP.
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Introduction
The common agricultural policy (CAP) was conceived in 1962 as a strategy to provide affordable
food for European citizens and a fair standard of living for farmers. Since then it has undergone
successive reforms and incremental changes, culminating in the last reform in 2013 covering the
2014-2020 period. Since the last reform, significant changes have taken place in the context in which
the EU's agricultural and rural development policy has to operate. These include (for example) issues
such as the ageing farming population, market instability and price volatility, the challenges posed
by climate change, and trends in trade negotiations towards bilateral trade deals, as well as the new
international commitments that the EU has signed up to, covering climate change and the UN's
Sustainable Development Goals (SDGs).
The Commission's proposals for a new regulation on CAP strategic plans reflect its intention to
address urgent challenges (i.e. environment and climate) and achieve real simplification through a
new delivery model. This would give Member States the opportunity to come up with lighter and
simpler CAP interventions.

Existing situation
Articles 38 to 44 and Annex I of the Treaty on the Functioning of the European Union (TFEU) set out
the basic rules and objectives relating to the CAP. Article 39 sets out the CAP objectives, which are
to: (i) increase agricultural productivity; (ii) ensure a fair standard of living for farmers; (iii) stabilise
markets; (iv) ensure the availability of supplies; and (v) ensure reasonable prices for consumers.
Articles 41 and 42 TFEU are dedicated to specific aspects of the CAP's implementation.
The CAP's current legal framework is principally governed by four EU regulations: (1) Regulation (EU)
No 1307/2013 covering direct payments to farmers; (ii) Regulation (EU) No 1308/2013 establishing
a common organisation of the markets in agricultural products; (iii) Regulation (EU) No 1306/2013
covering horizontal issues such as the financing, management and monitoring of the CAP); and
(iv) Regulation (EU) No 1305/2013 dealing with rural development.
On the basis of its proposals for the multiannual financial framework (MFF) for 2021 to 2027
announced in May 2018, the Commission put forward a new legislative framework for the CAP in
this period. This takes the form of three regulations: the current legislative proposals for a regulation
on CAP strategic plans; a horizontal regulation on the financing, management and monitoring of
the CAP; and a third covering a single common organisation of the markets (CMO regulation). The
proposed regulation on CAP strategic plans will repeal Regulation (EU) No 1305/2013 and
Regulation No 1307/2013.

Parliament's starting position
Parliament's position prior to the publication of the Commission's legislative proposals for
reforming the CAP in the post 2020 period is evident in a resolution adopted in plenary session on
30 May 2018 on the future of food and farming. Drawn up in response to the Commission's
communication on the future of food and farming issued at the end of November 2017, the
resolution sets out Parliament's priorities for CAP reform. While welcoming the intention to simplify
and modernise the CAP for the economic benefit of farmers and to meet citizens' expectations, the
resolution considered that, in order to meet both the existing and new challenges regarding food
security for European agriculture, the next multiannual financial framework (MFF) needed to
increase or maintain the agricultural budget in constant euros. Expressing support for the
maintenance of the existing two-pillar structure of the CAP,1 the resolution rejected the 25 % cut in
the rural development budget which was outlined by the European Commission in its proposals for
the next MFF on 2 May 2018.
In reference to the Commission's new delivery model (where each Member State will establish a CAP
strategic plan covering interventions under both Pillar I and Pillar II), the resolution called on the

2

CAP strategic plans

Commission to present a clear and simple model of a national strategic plan to clarify the criteria
against which such national strategies will be evaluated. Preference was also expressed for a more
targeted support arrangement which would take account of the diversity of agricultural systems,
especially small and medium family farms and young farmers. It considered that this could be
achieved through a compulsory redistributive higher support rate for the first hectares of a holding
linked to the average size of a holding in Member States. It stressed that support for larger farms
should be degressive, reflecting economies of scale with mandatory capping to be decided at
European level. It also considered that it was essential to ensure that support should be targeted
towards genuine farmers (with a focus on those who are actively farming in order to earn a living).
A number of other recommendations were included in the resolution covering issues such as
funding for agricultural crises, the uptake of innovative technologies, and revisions to the current
greening measures. Parliament's resolution also stressed the need for a fair distribution of direct
payments. Increased convergence of direct payments between Member States, it maintained, could
only be achieved if the budget issue was adequately increased.
Parliament's Committee on Agriculture and Rural Development (AGRI) organised an extraordinary
meeting on 11 June 2018, at which the then Commissioner for Agriculture, Phil Hogan presented
the CAP legislative proposals.

Council starting position
The future of the CAP has been the subject of debates in Council. They cover a wide range of issues
such as the CAP's added value, its key objectives, and the issue of subsidiarity, direct payments,
environmental and climate action and rural development. The Bulgarian Presidency published its
conclusions on the Commission's communication on the future of food and farming on
19 March 2018. In relation to the new CAP strategic plans, the conclusions, supported by 23 Member
States, called for '... simple strategic plans, allowing for flexibility in their design and subsequent
amendments'.
The current legislative proposal establishing rules on CAP strategic plans was discussed in the
Agriculture and Fisheries Council on 18 June 2018 alongside the other proposals making up the CAP
reform package post-2020. Ministers expressed concern about the cuts proposed by the
Commission to the CAP budget in general and rural development in particular. The capacity of the
new CAP to deliver genuine simplification for national authorities and farmers was also a matter for
discussion.

Preparation of the proposal
The Commission's 2017 work programme included provision for an exercise on the modernisation
and simplification of the CAP. A public consultation exercise undertaken by the Commission
provided insight into the views and expectations of a wide range of stakeholders in respect of
agriculture, rural areas, and the future of the CAP. At the end of November 2017, the Commission
issued its communication on the future of food and farming.
Alongside the publication of the Commission's three legislative proposals, the Commission
published a staff working document containing its impact assessment (IA). Annex 5 of the IA
considered a range of options to test how the EU's CAP objectives could best be met. The options
considered by the Commission examined different ways in which the CAP objectives could be
achieved. These included variations in terms of:
environmental performance;
the support for targeting and re-distribution (i.e. stronger focus on certain payments or
schemes);
variations in the balance between voluntary and mandatory (i.e. conditionality)
approaches;
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differences in terms of the environmental ambitions of Member States, including their
intentions to address climate challenges.
These options help to illustrate the difficult trade-offs that arise from a policy which addresses so
many diverse objectives. EPRS prepared an initial appraisal of the Commission's impact assessment.
This was published in January 2019.

The changes the proposal would bring
The Commission's legislative proposal published on 1 June 2018, sets out the CAP general objectives
and specific objectives that have to be pursued through the interventions designed by Member
States in their CAP strategic plans. The three general objectives as set out in the proposal are: (a) to
foster a smart, resilient and diversified agriculture ensuring food security; (b) bolster environmental
care and climate action and contribute to the environmental and climate related objectives of the
Union; and (c) strengthen the socio-economic fabric of rural areas. Nine specific objectives are set
for the future CAP summarised in figure 1 below.
Set within this context, the proposals make provision for:
the development of a new delivery model, where each Member State will draw up a
CAP strategic plan covering interventions planned under both CAP Pillars to meet
quantified targets linked to EU level CAP objectives;
a new system of conditionality replacing the current green architecture of the CAP,
reflecting higher ambition on environmental and climate action;
better targeting of aid, whereby direct payments will be targeted at small and medium
sized farms and where a cap of €60 000 on individual payments is imposed and
compulsory capping for payments above €100 000;
greater flexibility for Member States in terms of transferring allocations between
funds;
a performance and evaluation framework based on a limited and targeted set of
common indicators relating to output, result and impact;
complementary income support for young farmers (where there is an obligation for
Member States to allocate at least 2 % of their direct payment allocation to young
farmers).
The new delivery model will bring under a
single strategic planning process both
pillars of the CAP, allowing for
complementarity and synergy between the
two pillars. Such 'planning process' for both
pillars will have a similarity with the process
of drawing up and implementing rural
development programmes in the current
period. The Commission's legislative
proposal sets out details on the content and
structure of the future CAP strategic plans,
including key features such as an
assessment of needs and a description of
the different interventions to be used as part
of a Member State's overall intervention
strategy in relation to the nine specific
objectives.
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Figure 1: Future CAP objectives

Source: European Commission.
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Advisory committees
Both the European Committee of the Regions (CoR) and the European Economic and Social
Committee (EESC) had considered the future of the CAP after 2020 in the form of earlier opinions
and in an exchange of views with Parliament's AGRI committee held on 11 January 2018. The EESC
established a study group of 21 members with John Bryan (Various interests – Group III, Ireland) to
consider the Commission's CAP legislative proposals. An Opinion on the latter was adopted at the
EESC plenary session on 17 October 2018. This was the first opinion to be adopted by any EU
institution following the tabling of the Commission’s proposals on 1 June 2018. The EESC held a
series of outreach events and meetings to promote the content of this opinion. Whilst welcoming
the new direction proposed for the CAP on subsidiarity, with greater responsibility and flexibility for
Member States through the CAP strategic plans, the EESC is keen to ensure that the CAP remains a
strong common policy across all Member States. It expressed concerns that new proposals could
increase rather than reduce the volume of bureaucratic burdens on farmers. The opinion also stated
that the proposed CAP strategic plans 'cannot allow Member States to renationalise markets or
create barriers to or restrictions of fair competition in the single market'.
The Committee of the Regions adopted an opinion on the reform of the CAP on 5 December 2018
(rapporteur: Guillaume Cros, PES, France). The opinion included some 35 policy recommendations.
It rejected the Commission’s proposed cuts in the CAP’s rural development budget and called for
regions to have a prominent role in the governance of strategic plans. It proposed that each national
strategic plan should meet the minimum threshold of 40% of the CAP’s overall financial envelope
contributing to environmental climate objectives. The CoR opinion indicated that 'an excessive
transfer of competences to the Member States through national strategic plans would lead to a
renationalisation of the CAP and to distortions of competition’.

European Court of Auditors
The European Court of Auditors (ECA) presented its opinion 2 on the Commission's proposals to the
AGRI committee on 21 November 2018. The ECA's opinion criticised the proposals for the lack of a
longer-term vision for EU agriculture. It considered that while the case for EU environmental and
climate-change-related action was strong, the data and arguments used to support the needs
assessment for farmers' income were insufficient. The opinion indicates that it was unclear how the
Commission would check the strategic plans to ensure environmental and climate ambition. Whilst
welcoming the Commission's ambition to move to a performance-based model, the ECA considered
that the absence of 'clear, specific and quantified EU objectives' meant that the achievement of EU
objectives could not be measured.

National parliaments
The deadline for the submission of reasoned opinions on the grounds of subsidiarity from national
parliaments was 24 September 2018. In a reasoned opinion, the French National Assembly stated its
view that the CAP was a strategic investment for the future, that it should remain a basic policy and
that it deemed the proposed decrease in budget allocated to the policy unacceptable.
Contributions were also received from eight other Member States. These covered a range of
concerns over: the reduction in budget allocation, especially in respect of rural development and in
light of the multiple objectives set for the CAP; the impact of capping of direct payments; the
implications for administration and whether there would be real simplification after 2020, including
the approval process for the strategic plans as well as the need for a transitional period for the new
arrangements.

Stakeholder views 3

A range of stakeholder perspectives on the future of the CAP over the post-2020 period were
highlighted in a previous EPRS briefing. These were based on their responses to the Commission's
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communication on the future of food and farming. Since the publication of the Commission's
legislative proposals on the CAP, a number have issued press statements. The World Wildlife Fund
Europe expressed its dismay that hardly any of its suggestions for the future CAP had materialised
in the Commission's proposals. WWF had advocated a 'thorough reform of the existing system of
subsidies in Pillar I and a reinforcement of rural development ...', which would have supported 'the
transition to more sustainable farming and delivered benefits for nature'. With the coming of the
new delivery model it fears that the necessary ambition and environmental performance will be
lacking. Farm Europe considered that the new package would result in a drop in European farmers'
income and would lead European agriculture towards a massive restructuring causing the exit of
many farmers. It considered that the Commission’s proposals represented a 'strong
renationalisation and bureaucratisation of the CAP ...'. Referring specifically to the new delivery
mechanism, Farm Europe indicated that Parliament and the Council of the EU (Agriculture Ministers)
would be deprived of most of their prerogatives, as the Commission would have the power to
validate all the choices each Member State would make in respect of both Pillar I and Pillar II
measures.
Copa and Cogeca, the union of EU farmers and their cooperatives, indicated in a press release issued
on 18 June 2018, that it was crucial to ensure that there was no renationalisation of the CAP, while
ensuring some degree of variability across the EU on the new green architecture in a manner that
does not jeopardise uniform implementation. It opposed the proposed cuts to the CAP as the
proposed objectives and priorities need to be backed up by a stronger budget. It welcomed
however the Commission’s focus on smart farming and on risk management measures. The initial
reaction of the European Council of Young Farmers (CEJA) to the CAP legislative proposals
welcomed the specific focus on young farmers but considered that the proposed share of the direct
payments envelope ring-fenced for young farmers was not enough in order for generational
renewal in agriculture to truly take place. In a subsequent statement, CEJA urged EU legislators to
double the ambition on generational renewal in the future CAP.
The Rural Coalition, comprising a number of key stakeholders representing the rural economy,
farmers, landowners, managers, forest owners, hunters and actors in the livestock value chain, called
on 18 March 2019, for the rural development budget to be at least maintained in real terms and for
more synergies to be created between the European Agricultural Fund for Rural Development and
other European funds such as the European Regional Development Fund and Horizon Europe. In a
subsequent open letter published on 18 February 2020, both the Rural Coalition and the Coalition
of Agriregions outlined their concerns over the Commission’s proposed cuts in rural development
support.

Legislative process
Eighth parliamentary term, 2014-2019
In Parliament, the Agriculture & Rural Development (AGRI) Committee is responsible for the file,
where Esther Herranz Garcia (EPP, Spain) was appointed rapporteur on 4 July 2018. Following its
request, the Committee on the Environment, Public Health and Food Safety (ENVI) obtained the
status of associated committee under Rule 54, with Giovanni La Via (EPP, Italy) as rapporteur for the
opinion. This association reflects a new emphasis on the environmental components contained in
the CAP, including the relevance of the climate dimension.
The AGRI committee held an initial exchange of views on 9 July 2018. A representative from the
Commission provided a presentation to the Committee on 30 August 2018 on the future CAP,
covering issues concerning simplification and subsidiarity. As part of its preparatory work, the
committee held a public meeting on 9 October 2018 on 'The future of the CAP'. Rapporteurs on the
CAP from both the Committee of the Regions (CoR) and the European Economic and Social
Committee (EESC) participated in this hearing. During the discussion, a number of members
expressed a feeling that the CAP may lose its 'common dimension' with 27 strategic plans. Some
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members pointed to the need for a better balance between Member States in terms of direct
payments and external convergence. A subsequent workshop requested by the AGRI committee
entitled 'The CAP beyond 2020 – an appraisal of the Commission legislative proposals' was held on
15 October 2018. This included consideration of an independent study to assess the design of the
new CAP strategic plans as proposed by the Commission.
The rapporteur's draft report was published on 29 October 2018. It was presented in the AGRI
committee meeting of 21-22 November 2018, with a deadline for amendments set for 3 December
2018. Around 4 800 amendments were received, adding to the 448 amendments already contained
in the draft report. Following a decision by the AGRI committee on 18 February 2019, the vote on
the draft report, initially scheduled for 6 March 2019, was postponed to the beginning of April 2019,
making a plenary vote within the eighth parliamentary term impossible. On 2 April 2019, the report
was adopted in the committee by 27 votes in favour, 17 votes against and one abstention.
Whilst acknowledging the need for the CAP to be more results driven, the report argued for the CAP
budget to be kept at least at the same level as during the current period. To avoid a renationalisation
of the CAP, the report stressed that the regulation must include a strong body of EU provisions to
prevent the distortion of competition, ensuring non-discriminatory treatment for farmers
throughout the EU. In terms of the targeting of income support to genuine farmers, the report
recommended that support to pluri-active farmers should not be precluded as their multiple
activities often strengthen the socio-economic fabric of rural areas. The report included an
amendment that the CAP must expressly take into consideration the EU's equality policy, paying
particular attention to the need to boost the participation of women in rural development, and that
this should be taken into account by Member States in their strategic plans. This would include
establishing a thematic sub-programme in favour of rural women within these plans. In light of the
ageing of the agricultural population, and given the need to incentivise new farmers to join the
sector, the report recommended that Member States should have the option of increasing the age
limit from 40 to 45 years as the main eligibility requirement for support to young farmers. The report
recognised that the intervention type entitled 'basic income support for sustainability' was the main
support provided by the CAP for stabilising the income of farms. It recommended that a minimum
of 70 % of the expenditure for Member States should be allocated to this form of support.
On the proposed CAP strategic plans, the report acknowledged that their design and management
would not be easy. It indicated that the new model based on national strategic plans involved '...a
dramatic paradigm shift within the CAP'. It suggested postponing their implementation until 2023,
to allow more time to draft the plans. Recognising the need to avoid any risk of interruptions in
payments to farmers, an amendment was included for a transition period to make it possible to
maintain the current support programmes until the strategic plans have been approved. In relation
to the performance, monitoring and evaluation framework, the report recommended that these
tasks must be established by a delegated act. It also removed the bonus for performance, as the new
delivery model already provided for penalties for countries that do not meet established targets.

Ninth parliamentary term, 2019-2024
Peter Jahr (EPP, Germany) was appointed rapporteur on the CAP strategic plans file on
18 September 2019. On 16 October 2019, the Conference of Presidents decided to continue work
on a number of unfinished files from the previous term, including the three CAP reform files. The
committee rapporteurs and shadows were mandated to continue working on finding a broad
consensus on points with a view to political groups tabling amendments for the October II plenary
session. During this session, on 23 October 2020, Parliament adopted its first-reading position on
the Commission’s legislative proposal for the CAP strategic plan. The adopted text constitutes the
basis for the subsequent ‘trilogue’ negotiations between the Council and the Parliament.
In its position, Parliament endorsed the enhanced conditionality which each farmer must comply
with to receive direct payments. It wanted to dedicate at least 35 % of the rural development budget
to all types of environment and climate-related measures and at least 30 % of direct payments to
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eco-schemes. It voted in favour of setting up farm advisory services in every Member State,
allocating at least 30 % of their EU-sponsored funding to help farmers fight climate change, manage
natural resources sustainably and protect biodiversity. Parliament also voted to reduce annual direct
payments to farmers above €60 000 and cap them at €100 000, with at least 6 % of national direct
payments to be used to support small and medium-sized farms. It also voted that 4 % of Member
States‘ direct payments budget should be directed towards supporting young farmers. In addition,
it sought to ensure that only those who actively farm would be eligible for direct payments.
As for the entry into force of the future CAP legal framework, Parliament and Council reached
political agreement on a proposal for transitional CAP rules which include a two-year transitional
period during which the current legal framework would continue to apply. The adoption of the CAP
transitional rules followed agreement on the 2021-2027 EU budget (see next section), with
Parliament voting them on 16 December 2020.
In the Council, following the first exchange of views held on 18 June 2018, the CAP legislative
proposals have been the subject of several meetings. Five consecutive Council presidencies pushed
forward discussions with presidency papers and progress reports, inviting Ministers to consider
questions on the most critical issues, including the cuts proposed by the Commission to the CAP
budget in general and rural development in particular, flexibility, simplification, and the nature of
the new delivery model. Whilst welcoming in general the elements of simplification and subsidiarity,
some Ministers reiterated concerns about possible additional administrative burden and costs
associated with the proposed new delivery model. Discussions have identified the need for further
consideration on the content of the CAP strategic plans, the performance review system, financial
flexibility, indicators, environmental and climate-related aspects, small farms and the possibilities
offered by eco-schemes.
In preparation for the September 2020 meeting of EU Agriculture Ministers, the German Council
Presidency prepared a background paper setting out the state of play on the CAP reform package.
It identified issues that will require further discussion such as the green architecture, the new
delivery model and the future direct payments system including suggestions to allow Member
States to make flexible use of targeting possibilities for direct payments. At its meeting on
21 October 2020, the Council adopted its general approach on the CAP proposals, which represents
its negotiating mandate for the ‘trilogue’ negotiations. The Council position aims at reaching a
compromise between mandatory and flexible elements. For example, eco-schemes (absorbing at
least 20 % of the direct payments envelope) would be compulsory for Member States, but there
would be a two-year pilot phase and flexibility would be granted to Member States on how to shape
and fund the various green practices to reach climate and environmental goals.
The first CAP reform ‘trilogue’ involving all three proposals took place on 10 November 2020. A
trilogue meeting on the CAP strategic plans file was held on 19 November 2020. Three further
trilogue meetings were held during 2020, on 19 November, 1 December and 10 December.

The 2021-2027 Multiannual Financial Framework
The Commission's May 2018 proposals for the 2021-2027 Multiannual Financial Framework (MFF)
included €324 billion for the CAP in 2018 constant prices. 4 A comparison with the previous MFF for
the EU-27 in the 2014-2020 period, taking into account the Commission’s adjustments for the
departure of the UK and variations for the point of reference chosen indicated that this would
represent a reduction in EU-27 CAP funding of 12 % in constant prices, with EU funding for Pillar II
(rural development) falling by around 25 % to 28 % in real terms.
Parliament’s expectations on the post 2020 MFF were outlined in an interim report on the MFF voted
on 14 November 2018. Parliament insisted that the financing of the CAP (in real terms) should
remain unchanged. The newly elected Parliament confirmed and updated its negotiating mandate
in a resolution of 10 October 2019. Negotiations in the Council and European Council continued.
The outbreak of the coronavirus pandemic and its impact added a significant dimension. On
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27 May 2020 the Commission presented a recovery and resilience package involving a €750 billion
European Recovery Instrument (ERI) called Next Generation EU (NGEU), for the years 2021-2024, and
proposals for a reinforced MFF.
In July 2020 EU leaders reached agreement opening the way to formal negotiations between the
European Parliament and the Council. In this agreement, MFF commitment appropriations amount
to €1 074.3 billion (in 2018 prices), with €343.9 billion for the CAP (where the CAP is part of
Heading 3, Natural Resources and the environment). Within these commitment appropriations,
€258.6 billion is for Pillar I and €85.35 billion for Pillar II. Pillar II appropriations include €7.5 billion
additional funds for rural development stemming from the NGEU, for which early autumn
discussions in Council and Parliament led to a proposal that they should be made available as soon
as possible through the transitional regulation, indicating a 30-70 % split between 2021 and 2022,
respectively). Negotiations on the 2021-2027 MFF represented an essential element in view of
reaching agreement between Parliament and the Council on the CAP reform proposals. The Council
presidency reached political agreement with the European Parliament on the 2021-2027 MFF and
Next Generation EU on 10 November 2020, leaving the amounts allocated to agricultural policy
unchanged compared to July 2020 European Council position, except for the additional funds
attributed to rural development by NGEU. The MFF was finally adopted on the basis of the this
agreement on 17 December 2020.
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ENDNOTES
1

The first pillar (Pillar I) includes direct payments (i.e. annual payments to farmers to help stabilise farm revenues) and
market measures (to tackle specific market situations and to support trade promotion). The second pillar (Pillar II) covers
rural development policy.

2

The Court of Auditors' opinion is based on Article 287(4), Treaty on the Functioning of the European Union, following
requests by the Commission on 1 June 2018 and the European Parliament on 11 June 2018.

3

This section aims to provide a flavour of the debate and is not intended to be an exhaustive account of all different
views on the proposal. Additional information can be found in related publications listed under 'EP supporting analysis'.

4

Figures quoted in constant prices remove the impact of price changes, providing a measure of the actual change in
prices and not just an increase due to the effects of inflation.
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