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�ebnem KÖ�ER AK˙APAR*

International Migration and Diplomacy: 
Challenges and Opportunities 

in the 21st Century

such tensions, since almost all countries 
in the world face the challenges of 
managing migration, border controls 
and integration of immigrants. 

Although the mob�l�ty of persons �s 
often a contested area, �t also prov�des 
a forum w�th�n wh�ch �nternat�onal 
d�plomacy may play a key role. However, 
there �s a l�m�ted number of case stud�es 
�n the m�grat�on l�terature that sheds 
l�ght on how m�grat�on processes can 
become a part of d�plomat�c relat�ons 
and when negot�at�ons over m�grat�on 
can evolve �nto �d�plomacy of m�grat�on�. 

Introduction
In today�s world, international migration 
is one of the key public policy areas 
with repercussions for international 
relations and diplomacy.  In fact, the 
movement of people has proven to 
cont�nue to be a s�gn�f�cant top�c of 
d�scuss�on, as �t has d�rect �mpl�cat�ons 
on borders that nat�on-states try to 
ma�nta�n, on the ex�st�ng pol�t�cal and 
soc�al �nst�tut�ons, as well as on the 
rece�v�ng and home soc�et�es.1 Various 
kinds of political and social animosities, 
including xenophobia, Islamophobia, 
and racism are in ascendancy all around 
the world, creating problems for the 
maintenance of a healthy national and 
international order. Hardly any country 
or society seems totally immune from 
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Various kinds of political and 
social animosities, including 
xenophobia, Islamophobia, 
and racism are in ascendancy 
all around the world, creating 
problems for the maintenance 
of a healthy national and 
international order. 
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�mpress�ve �n the sense that �t clearly 
�nd�cates that m�grat�on d�plomacy 
becomes a means of real�z�ng other 
fore�gn pol�cy object�ves through 
changes �n m�grat�on leg�slat�on. 
Wh�le Oyen�s research suggests that 
the pos�t�ve or negat�ve �mpact of 
m�grat�on to d�plomacy and v�ce versa 
�s prone to change over extended 
per�ods of t�me, ��ollet�s d�scuss�on 
captures the poss�b�l�t�es of reg�onal 
�ntegrat�on as a response to �ncom�ng 
d�verse m�grat�on �ows. �ese stud�es 
are enl�ghten�ng for d�scuss�on of the 
complex and �ntertw�ned relat�onsh�p 
between m�grat�on and d�plomacy.

In the context of the EU and Turkey, 
we see that migration related issues 
are still relevant, and diplomatic tools 
are proving to become even more 
important to solve current problems. 
�e externalization of border policies 
has led to the increasing involvement 
of the EU member states in the border 

One of these cases that explores the role 
of m�grat�on �n �nternat�onal relat�ons 
and d�plomacy �s ��ollet�s account on 
labour m�grat�on �n the M�ddle East.2 
Look�ng at the free c�rculat�on of 
Er�trean refugees and other m�grants 
�n the Arab reg�on, ��ollet argues 
that d�plomacy over labour m�grants 
and refugee movements rev�ved pan-
Arab�sm and fac�l�tated reg�onal�sm 
�n the M�ddle East �n the 1960s and 
1970s. ��ollet�s research sheds l�ght on 
how m�grat�on d�plomacy l�nks send�ng 
and rece�v�ng countr�es v�a �ntense 
b�lateral relat�ons wh�le engag�ng w�th 
a w�der range of actors �n th�s process. 

In another h�stor�cal analys�s on US-
Ch�nese relat�ons, Oyen argues that 
m�grat�on d�plomacy over Ch�nese 
Amer�cans was a cruc�al aspect �n 
form�ng all�ances and creat�ng d�sputes 
between the two countr�es �n the 
per�od of 1943 to 1972.3 Beg�nn�ng 
w�th the US�s resc�nd�ng of the 
Ch�nese Exclus�on Act �n 1943 to 
create a strong wart�me all�ance w�th 
the nat�onal�st Ch�nese reg�me, Oyen 
argues that m�grat�on pol�c�es and 
pract�ces were used to renegot�ate the 
�ntergovernmental relat�ons dur�ng 
the war and post-war per�od. Oyen�s 
h�stor�cal account on how �rregular 
m�grat�on, student exchange, fam�ly 
rem�ttances, asylum movements and 
deportat�on of d�ss�dents were deployed 
by both the US and Ch�na �n terms 
of rapprochement or detente �s qu�te 

�e externalization of 
border policies has led to 
the increasing involvement 
of the EU member states in 
the border infrastructure of 
transit countries, and in the 
negotiations of re-admission 
agreements to deport irregular 
migrants and reject asylum 
seekers.
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As of Apr�l 2011, Turkey started 
rece�v�ng refugees from Syr�a �ee�ng 
the c�v�l war. S�nce then, the c�v�l 
war escalated �n Syr�a and Turkey 
has become the country host�ng the 
h�ghest number of refugees �n the 
world. Accord�ng to the D�rectorate 
General of M�grat�on Management of 
Turkey (DGMM), as the end of 2017, 
the number of Syr�an refugees under 
temporary protect�on settled �n Turkey 
stands at 3.5 m�ll�on.6 Turkey has 
d�splayed an exemplary human�tar�an 
e�ort �n th�s cr�s�s w�th �ts open border 
pol�cy up unt�l 2017, and was able to 
manage unprecendented m�grat�on 
�ows from Syr�a mostly rely�ng on �ts 
own resources. Beyond the �mmed�ate 
and ev�dent human�tar�an perspect�ve, 
though, there are obv�ously pol�t�cal, 
econom�c, demograph�c, and soc�o-
cultural �mpl�cat�ons of th�s mass 
movement for the w�der soc�ety and 
for the refugees themselves. After 
seven years of living together with 
almost four million Syrian and other 
refugees and asylum seekers mainly 
from Afghanistan, Iraq, Bangladesh, 
and Iran, Turkish authorities have 
�nally accepted that Turkey has de 
facto become a country of immigration. 
��s transformat�on from being an 
emigration country to an immigration 
country appears to be acknowledged by 
the government, as the DGMM 2016 
Turkey M�grat�on Report suggests 
the complet�on of the trans�t�on to 

infrastructure of transit countries, and 
in the negotiations of re-admission 
agreements to deport irregular migrants 
and reject asylum seekers. Turkey, 
as a candidate country guarding the 
external borders of the EU has long 
been under pressure from the EU. 
Many media outlets referred to 2015 
as the year of the European refugee 
crisis. Today, the number of Syrian 
and other refugees living in the EU is 
still minimal, with Germany holding 
the highest numbers, with over one 
million. However, we are aware that 
most of the refugees (84 %) today live in 
developing and neighbouring countries 
rather than in the global North.4 While 
many traditionally migrant receiving 
and refugee settlement countries in 
Western Europe and North America 
have introduced more restrictions on 
entry or lowered their quotas, they 
donate large sums of money to many 
governments in the global South to 
curb �ows of people before entering the 
EU territory. What we witness in this 
process is so-called �transit� refugees, 
stuck in the countries of transit for 
longer periods of time. �is eventually 
either paved the way to more human 
smuggling and an immense death toll 
in the Mediterranean and the Aegean5 
or to the creation of a migration 
project industry with increasing 
activities carried out by international, 
intergovernmental and local/national 
organisations to contain and to improve 
living standards of �transit� refugees. 
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Yet, there were good lessons for 
Turkey �n th�s process, espec�ally at the 
�nst�tut�onal and pol�ty level to address 
the challenges. In fact, Turkey has 
started to make a ser�es of changes and 
reforms �n m�grat�on pol�c�es not only 
to address press�ng �ssues result�ng �n 
large numbers of �ows over the course 
of seven years but also for the sake of 
the EU Access�on Process s�nce the 
early 2000s. In 2003, Turkey adopted 
the law on work perm�ts for fore�gners 
(No. 4817), ma�nly address�ng the 
grow�ng number of �rregular and 
c�rcular econom�c m�grants work�ng 
�n the �nformal sector, who were lured 
�nto the country thanks to Turkey�s 
boom�ng econom�c stance as the 10th 
largest economy �n the world and a 
G-20 country. Wage d��erent�als �n 
the�r countr�es of or�g�n �s another factor 
attract�ng labour m�grants from d�verse 
locat�ons, �nclud�ng Central As�a, 
Eastern Europe, Afr�ca, and South As�a. 
Changes �n regulat�ons cont�nued w�th 
the Internat�onal Labour Force (Law 
No. 6735), wh�ch became the pr�mary 
leg�slat�on for fore�gn labour �n 2016. 
�e Law �ncludes both employer-led 
and po�nts-based approaches w�th an 
emphas�s on select�ve labour m�grat�on. 
�e �ntroduct�on of the Turquo�se 
Card �s the s�gn�f�er of th�s emphas�s, 
wh�ch enables permanent work perm�ts 
for those cons�dered of strateg�c 
�mportance, determ�ned by �nd�cators 
such as educat�on level, profess�onal 

a dest�nat�on country for m�grants, 
asylum seekers, and refugees.7 

With a large number of immigrants and 
refugees in its territory, Turkey is also 
coming to terms with the challenges 
of integration. Although most of the 
Syr�ans enjoy a temporary protect�on 
reg�me, they are st�ll not cons�dered 
as �refugees� due to Turkey�s uphold�ng 
of the geograph�cal l�m�tat�on clause 
�n the 1951 Geneva Convent�on on 
Refugees. Nevertheless, Turkey closely 
follows the pr�nc�ple of non-refoulement 
and other dut�es �n accordance w�th 
the �nternat�onal protect�on. �ere 
are also thousands of Syr�ans hold�ng 
only res�dence perm�ts but w�thout 
temporary protect�on and an unknown 
number of Syr�an �rregular m�grants.8 
�e�r �l�m�nal� s�tuat�on and temporary 
status not only automat�cally l�m�ts 
opportun�t�es g�ven to Syr�ans l�ke 
permanent settlement �n Turkey, but 
also h�nders the pol�t�cal w�ll to put 
proper �ntegrat�on reg�mes �n place at 
the nat�onal level even after seven years 
of l�v�ng together. 

Although most of the Syrians 
enjoy a temporary protection 
regime, they are still not 
considered as �refugees� due 
to Turkey�s upholding of 
the geographical limitation 
clause in the 1951 Geneva 
Convention on Refugees.
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Regulat�on. One of these changes was 
l�ft�ng the 10-day t�me l�m�tat�on for 
refugees to apply to the governorates 
and the UNHCR for asylum. Before 
the change, th�s l�m�tat�on was already 
targeted �n the cases aga�nst the 
deportat�on of asylum seekers who 
were recogn�zed as refugees by the 
Un�ted Nat�ons H�gh Comm�ss�oner 
for Refugees (UNHCR), �n both local 
courts9 and the European Court of 
Human R�ghts (ECHR).10

In 2006, Turkey made some 
amendments �n the Settlement Law 
(No. 5543) that had dated back to the 
1930s, and �n 2009, to the C�t�zensh�p 
Law (No. 5901). As such, the new 
Settlement Law that replaced the 
1934 Resettlement Law (Law No. 
2510) ma�nta�ned the def�n�t�on of 
m�grants as those of Turk�sh descent 
desp�te the relaxat�on �n other aspects. 
In 2008, pursuant to the Act�on Plan, 
the Bureau for the Development 
and Implementat�on of Asylum 
and M�grat�on Leg�slat�on and 
Adm�n�strat�ve Capac�ty Improvement 

exper�ence, and �nvestments, and 
prov�des res�dence perm�ts for the 
holder�s spouse and ch�ldren. �e Law 
also ass�gns the task of determ�n�ng 
�nternat�onal labour force pol�cy to 
the Internat�onal Labour Force Pol�cy 
Counc�l.

In 2005, Turkey adopted the Act�on 
Plan on Asylum and M�grat�on, 
lay�ng out the tasks to be completed 
�n al�gn�ng m�grat�on law to the EU 
acqu�s unt�l 2012. �at would �nclude 
l�ft�ng the geograph�cal l�m�tat�on as 
well as mak�ng asylum and m�grat�on 
procedures �n l�ne w�th that of the 
EU. However, Turkey�s concerns over 
becom�ng a bu�er zone for �rregular 
m�grants and rejected asylum seekers 
as well as the EU�s reluctance to adm�t 
Turkey as a full member even after 
meet�ng the set cr�ter�a were ev�denced 
by �ts hes�tat�on to el�m�nate the 
geograph�cal restr�ct�on. Nevertheless, 
the Act�on Plan was a strong assurance 
for reforms on m�grat�on-related �ssues 
and led to changes to the 1994 Asylum 

In 2003, Turkey adopted 
the law on work permits for 
foreigners (No. 4817), mainly 
addressing the growing 
number of irregular and circular 
economic migrants working in 
the informal sector.

In 2005, Turkey adopted the 
Action Plan on Asylum and 
Migration, laying out the tasks 
to be completed in aligning 
migration law to the EU acquis 
until 2012.
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Temporary protect�on prov�des access 
to pr�mary and secondary educat�on, 
healthcare and other soc�al serv�ces. 
�e M�n�stry of Educat�on and the 
DGMM report that there are currently 
more than 976,000 Syr�an ch�ldren 
of school age �n Turkey. Language 
rema�ns a barr�er �n publ�c schools, 
where the language of �nstruct�on 
�s Turk�sh. Wh�le the language of 
�nstruct�on �s Arab�c �n temporary 
educat�on centers, most Syr�an ch�ldren 
go to Turk�sh publ�c schools, wh�le the 
rema�n�ng rece�ves educat�on at the 
temporary educat�on centers. �ese 
f�gures �nd�cate a s�gn�f�cant r�se �n the 
number of Syr�ans who have the r�ght 
to access to educat�on. About 62% 
of Syr�an ch�ldren �n the 2017-2018 
school year are �n schools compared 
to 30% �n 2016. �ere are also almost 
17,000 Syr�an young adults who rece�ve 
h�gher educat�on �n Turkey. �e YTB 
prov�des scholarsh�ps for more than 
4,000 of those students at the un�vers�ty 
level. 400 Syr�an academ�c�ans are 
also employed �n Turk�sh un�vers�t�es 
�n d��erent departments.12 �e 
M�n�stry of Educat�on a�ms to enroll 
the rema�n�ng ch�ldren and plans to 
transfer students to publ�c schools 
from temporary educat�on centers �n 
the com�ng years. �e enrollment of 
all Syr�an ch�ldren at school age and 
l�m�t�ng ch�ld labour �s �mportant to 
prevent �lost generat�ons�, del�nquency, 
and h�gh unemployment rates among 

was also establ�shed to draft the Law on 
Fore�gners and Internat�onal Protect�on 
(LFIP) (No. 6458). It was adopted later 
�n 2013 and the temporary protect�on 
reg�me that came �nto force �n October 
2014 l�terally changed the legal status 
of Syr�ans from temporary guests to 
those under temporary protect�on.11  
�e current asylum system establ�shed 
under the LFIP presents four statuses 
of �nternat�onal protect�on: refugee; 
cond�t�onal refugee; subs�d�ary 
protect�on; and temporary protect�on. 
A person who qual�f�es ne�ther as 
refugee nor cond�t�onal refugee would 
be ass�gned to subs�d�ary protect�on. 
Lastly, those who left the�r country 
�n exodus would apply for temporary 
protect�on. Appl�cat�ons for temporary 
protect�on must be made at a Prov�nc�al 
D�rectorate of M�grat�on Management, 
local d�v�s�ons of the DGMM that are 
establ�shed �n every prov�nce. All �ssues 
related w�th m�grat�on and �ntegrat�on 
w�ll be handed to the DGMM, 
�nclud�ng the camps for Syr�ans wh�ch, 
s�nce the�r �ncept�on, have been run by 
the D�saster and Emergency Pres�dency 
(AFAD). 

Temporary protection provides 
access to primary and secondary 
education, healthcare and other 
social services. 
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border management between Turkey 
and the EU, the �mplementat�on of 
onl�ne process�ng and b�ometr�c data 
requ�rements eased v�sa processes �n 
2010. �e prerequ�s�tes of the EU 
membersh�p process marked some of 
the developments �n th�s area, such as 
the modern�zat�on of border cross�ng 
po�nts necessary for the European 
Integrated Border Management 
Strategy (IBM). In 2013, a cooperat�on 
agreement was concluded w�th the 
European Border and Coast Guard 
Agency (FRONTEX), wh�ch enables 
cooperat�on between the part�es such 
as the �exchange of relevant strateg�c 
�nformat�on�.14 However, �ssues such as 
the m�l�tary control of borders rather 
than a spec�al pol�ce force rema�n as 
obstacles to the IBM.

�e LFIP law �s comprehens�ve �n that 
�t regulates the act�v�t�es of fore�gners 
�n the country, such as entrance and 
res�dence, and the requests for asylum 
and protect�on. W�th th�s new law also 
came the establ�shment of an �mportant 
�nst�tut�on: the D�rectorate General of 
M�grat�on Management (DGMM), 
wh�ch, for the f�rst t�me, �s mon�tor�ng 
entr�es, and keep�ng and d�ssem�nat�ng 
stat�st�cal data on m�grants and 
refugees. Moreover, the DGMM, 
as a department of the M�n�stry of 
Inter�or, operates as a c�v�l�an nucleus 
of m�grat�on management, tak�ng over 
the tasks prev�ously undertaken by 
the General D�rectorate of Secur�ty 

young refugee populat�ons �n the 
years to come. Access to healthcare �n 
publ�c hosp�tals �s also prov�ded wh�le 
med�cat�on �s qu�te costly. Although 
fewer �n numbers, Syr�an and Arab�c 
speak�ng med�cal doctors are also 
employed at commun�ty centres run 
by some mun�c�pal�t�es and at publ�c 
hosp�tals. 

Currently, due to the�r large numbers, 
Syr�ans const�tute the largest number of 
benef�c�ar�es for temporary protect�on. 
Only a fract�on (8%) of Syr�ans under 
temporary protect�on res�de �n shelters. 
�e�r protracted s�tuat�on, mass �ows, 
and l�m�ted capac�ty �n camps have 
forced many Syr�ans to f�nd hous�ng 
�n mostly poor ne�gbourhoods �n c�t�es, 
underly�ng the urban refugee �ssue. 
Wh�le c�t�es closer to the Syr�an border 
host most of the Syr�ans, the c�ty 
w�th the largest number of Syr�ans �s 
�stanbul, w�th 545,753 as of February 
2018.13 Under the Law, recept�on and 
accommodat�on centers and removal 
centers have also been establ�shed. 
Recept�on and accommodat�on centers 
prov�de serv�ces such as accommodat�on, 
healthcare and food, whereas removal 
centers accommodate those under 
adm�n�strat�ve detent�on. Regarding 

�e YTB provides scholarships 
for more than 4,000 of those 
students at the university level.
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Up unt�l January 2016, work perm�t 
regulat�ons prevented Syr�ans from 
acqu�r�ng formal employment, s�nce 
a res�dence perm�t was a requ�rement 
to obta�n work perm�ts. Most 
Syr�ans who d�d not hold res�dence 
perm�ts had to work �n the �nformal 
economy at much cheaper rates than 
Turk�sh nat�onals. However, w�th 
the change �n the leg�slat�on, Syr�ans 
under temporary protect�on for s�x 
months are el�g�ble to apply for work 
perm�ts through an employer that 
o�ers m�n�mum wages at least. More 
�ncent�ves were also �ntroduced to h�re 
h�ghly-sk�lled Syr�ans, l�ke med�cal 
doctors, nurses, teachers, and eng�neers. 
To protect the nat�onal workforce and 
prevent resentment, the employment 
of Syr�ans �s restr�cted at 10% of all 
employees �n any g�ven workplace, yet 
th�s cap was not even close to be�ng 
exceeded, as the number of work 
perm�ts granted �n 2016 reached 9,989 
and 17,062 �n 2017.15 Turkey st�ll needs 
to adopt pol�c�es and a clear roadmap 
to fac�l�tate labour market �ntegrat�on 
of Syr�an refugees.16 Furthermore, 

and other d��erent author�t�es. �ese 
tasks �nclude the development, 
�mplementat�on and execut�on of 
m�grat�on leg�slat�on and projects; 
coord�nat�on among related part�es; 
�nternat�onal and temporary protect�on; 
prevent�on of �rregular m�grat�on and 
human tra��ck�ng and protect�on of 
v�ct�ms; and management of fore�gners� 
entrance to, stay�ng �n, and ex�t from the 
country. Assembl�ng these tasks under 
one roof, the DGMM became the sole 
author�ty �n m�grat�on management �n 
Turkey. To address one of the urgent 
matters �n m�grat�on, the DGMM 
dev�sed the Strategy Document and 
Nat�onal Act�on Plan on Irregular 
M�grat�on �n 2015. �e Plan a�ms 
to ach�eve progress �n reduc�ng the 
scale of �rregular m�grat�on unt�l 2018 
through the development of extens�ve 
leg�slat�on, art�culat�on of strateg�c 
and stat�st�cal knowledge, ut�l�zat�on 
of precaut�ons aga�nst organ�zed 
cr�me such as tra��ck�ng �n persons 
and human smuggl�ng, �mprovement 
of voluntary and �nvoluntary return 
programmes, and promot�on of local 
and global cooperat�on. As part of the 
�nst�tut�onal changes, the Pres�dency 
for Turks Abroad and Related 
Commun�t�es (YTB) was establ�shed 
�n 2010 to address the needs of the 
Turk�sh d�aspora and ethn�c k�n l�v�ng 
�n d��erent countr�es. 

As for labour market �ntegrat�on, a 
ser�es of �mprovements also took place. 

�e Presidency for Turks 
Abroad and Related 
Communities (YTB) was 
established in 2010 to address 
the needs of the Turkish 
diaspora and ethnic kin living 
in di�erent countries.
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fore�gn �nvestors and contr�butors to 
the economy of becom�ng Turk�sh 
c�t�zens regardless of the�r descent. 
�en comes the opt�on of extend�ng 
Turk�sh c�t�zensh�p to some of the 
chosen Syr�ans who are under the 
temporary protect�on reg�me. As 
ment�oned earl�er, Turkey has already 
prov�ded temporary protect�on to 
Syr�an refugees, wh�ch somewhat 
eased the�r access to certa�n r�ghts, 
�nclud�ng access to publ�c healthcare, 
educat�on of ch�ldren �n publ�c schools 
and part�c�pat�on �n labour markets 
v�a the new law �ntroduced on work 
perm�ts. �e �dea of grant�ng Turk�sh 
c�t�zensh�p to Syr�an refugees who 
found refuge �n Turkey was f�rst 
vo�ced �n 2016 by Pres�dent Erdo�an 
�n K�l�s, a ne�ghbour�ng c�ty w�th 
Syr�a, w�th already ex�st�ng close k�n 
t�es between Syr�ans and Turk�sh 
nat�onals. Stress�ng the overlapp�ng 
borders of motherland and adopted 
homeland, he also heralded a change 
�n natural�zat�on pol�cy by announc�ng 
that �the path to Turk�sh c�t�zensh�p 
w�ll be opened for our Syr�an brothers 
and s�sters�.18 K�l�s �s an �nterest�ng 
case study to cons�der as the Syr�an 
refugees there have gradually exceeded 
the number of local �nhab�tants �n the 
c�ty and the c�ty has de facto become a 
bu�er zone between Syr�a and Turkey. 
Such publ�c announcements tr�ggered 
a heated debate partly due to the lack 
of legal status of Syr�ans as �refugees� 

�n order to support the l�vel�hood of 
Syr�ans, the Emergency Soc�al Safety 
Net (ESSN) programme was launched 
by the M�n�stry of Fam�ly and Soc�al 
Pol�c�es. �e programme �s funded by 
the EU and coord�nated by Turkey, 
the World Food Programme, and the 
Turk�sh Red Crescent. �e programme 
prov�des cash (TL 120) topped-
up deb�t cards for up to 1.3 m�ll�on 
Syr�ans. Self-susta�n�ng programmes 
were also �ntroduced by c�v�l soc�ety to 
Syr�an men and women to equ�p them 
�n the labour markets and �ncrease the�r 
capac�ty to f�nd better employments. As 
of late 2017, there were 8,000 reg�stered 
Syr�an-owned small and med�um-scale 
enterpr�ses �n Turkey and the number 
�s expected to r�se w�th the support of 
�nternat�onal donors.17

Another �mportant turn�ng po�nt 
regard�ng the legal status of Syr�an 
refugees �s about the recent amendment 
�n the Turk�sh c�t�zensh�p law �n 
Turkey, open�ng up the poss�b�l�ty of 

With the change in the 
legislation, Syrians under 
temporary protection for six 
months are eligible to apply 
for work permits through an 
employer that o�ers minimum 
wages at least.
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from Mecca to Medina) with the terms 
of ensar (host) and muhajir (forced 
religious migrant). Regardless of a 
shared religion, a recent study gauging 
public reactions against Syrians in 
Turkey, 80% of Turkish people cannot 
�nd any a�nity between themselves 
and the Syrian population. In fact, 
the vast majority of Turkish citizens 
believe that the Syrians will never go 
back to their country of origin.22 Social 
exclusion and other-ization is also 
evident in the recent attacks in di�erent 
urban centres in Turkey targeting 
Syrians23 and some racist hashtags on 
Twitter.24 

Nowadays, re�ecting public perceptions 
before the 2018 presidential elections 
in Turkey, the o�cial discourse 
has taken on the form of eventual 
safe return of Syrian refugees and 
providing a safe zone for returnees, as 
Turkey cannot keep Syrians within its 
territory forever.25 It seems that many 
Turkish people (86.2%), regardless of 
their political a�liations and voting 
behaviour, are united in their wish of 
repatriation of Syrians once the war is 

or as �permanent res�dents/den�zens� 
�n the f�rst place, and partly because 
they fueled nat�onal�st fears that the 
temporar�ness of Syr�ans would be 
replaced w�th permanence.19 In order 
to thwart the pol�t�cal backlash and 
publ�c outrage, government o��c�als 
clar�f�ed that cond�t�ons of grant�ng 
c�t�zensh�p under except�onal cr�ter�a 
to Syr�ans would be based on h�gh 
sk�lls and h�gher educat�on levels of 
appl�cants.20 Almost 40,000 Syr�ans 
under temporary protect�on were 
g�ven Turk�sh c�t�zensh�p by the end of 
2017.21

In line with the developments in the 
migration system in Turkey, the o�cial 
and academic discourses surrounding 
Syrians have also changed dramatically 
over the last seven years. Initially, they 
were considered as �guests� underlying 
temporariness and hospitality. �en 
it took the form of religious duty of 
Muslims that referred to early Muslims 
and hijra (emigration of early Muslims 

Kilis is an interesting case 
study to consider as the Syrian
refugees there have gradually 
exceeded the number of local 
inhabitants in the city and 
the city has de facto become a 
bu�er zone between Syria and 
Turkey.

In line with the developments in 
the migration system in Turkey, 
the o�cial and academic 
discourses surrounding Syrians 
have also changed dramatically 
over the last seven years.
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holds the h�ghest number of refugees 
of Syr�an and other nat�onal�t�es on �ts 
terr�tory, the fact that many refugees 
succeeded �n reach�ng the EU through 
land and sea borders v�a �rregular means 
made th�s a press�ng �tem �n b�lateral 
o��c�al v�s�ts and mult�lateral talks. 
Albe�t w�th smaller numbers, such 
�rregular m�grat�on had always �ncluded 
the movement of asylum seekers 
and refugees, partly due to Turkey�s 
ma�ntenance of the geograph�cal 
clause l�m�t�ng the grant�ng of refugee 
status to only the c�t�zens of Europe,27 
and partly because of Turkey�s cruc�al 
pos�t�on �n between many develop�ng 
and pol�t�cally unstable countr�es of 
the global South and the developed 
member states of the European Un�on. 
Turkey�s hand appears to have been 
both strengthened and weakened 
dur�ng the negot�at�ons, espec�ally �n 
relat�on to �ts cand�dacy prospect. 

Dur�ng the summer of 2015, w�th 
the sudden �ncrease �n the �rregular 
m�grat�on �ows from Turkey to the EU, 
the Jo�nt Act�on Plan on M�grat�on 
became operat�onal �n November 2015, 
w�th the a�m of curb�ng �rregular �ows. 
Accord�ng to Frontex, some 885,000 
m�grants arr�ved �n the EU �n 2015 
v�a the Eastern Med�terranean route, 
the vast major�ty compr�sed of Syr�ans, 
Afghans, and Somal�s, arr�v�ng from 
Turkey on the shores of several Greek 
�slands �n the Aegean Sea.28 On 18 
March 2016, a readm�ss�on agreement 

over.26 �e ongoing military operation 
run with the Syrian Free Army across 
Turkey�s borders called the �Olive 
Branch� and the earlier �Euphrates 
Shield� were launched to secure the 
Syrian territories across the Turkish 
border from terrorists but also to 
provide a safe zone for many Syrians 
who want to go back to their homeland. 
After the Euphrates Shield Operation, 
more than 100,000 Syrians repatriated 
voluntarily while Turkey still provides 
safety in the area and meets basic 
humanitarian needs of many living 
there.

Prospects of resolving migration issues 
based on shared interests by diplomatic 
measures are evident in a most recent 
experience. Beg�nn�ng w�th the 1990s, 
the management of borders and the 
mob�l�ty of persons have entered the 
agenda for both Turk�sh and European 
actors, f�nally reach�ng a peak po�nt 
�n 2015, as a result of the abrupt r�se 
�n border passages. Whereas Turkey 

Nowadays, re�ecting public 
perceptions the o�cial 
discourse has taken on the 
form of eventual safe return of 
Syrian refugees and providing 
a safe zone for returnees, as 
Turkey cannot keep Syrians 
within its territory forever.
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another Syr�an m�grant �n Turkey. 
Under the 1:1 agreement, the number 
of Syr�ans resettled �n the EU countr�es 
reached more than 12,000 by early 
February 2018.32 Another component 
of the agreement was �nternat�onal 
burden-shar�ng and f�nanc�al help. 
Turkey would be compensated w�th 
EUR 3 b�ll�on �n�t�ally, and w�th another 
EUR 3 b�ll�on prom�sed by the end of 
2018. To date, Turkey has spent US$ 30 
b�ll�on on Syr�an refugees and has only 
rece�ved a small part of the f�nanc�al 
support (1.85 b�ll�on Euros) from the 
EU wh�le the rest of the sum �s slated 
to be g�ven under human�tar�an a�d and 
only �n �nstallments.33 

In add�t�on to burden-shar�ng, another 
expectat�on from the deal was that the 
Schengen v�sa requ�rements would be 
l�fted for Turk�sh c�t�zens by the end 
of June 2016. Wh�le the readm�ss�on 
agreement reduced the number of 
refugees tak�ng the Balkan Route, the 
EU d�d not l�ft the v�sa requ�rements 
for Turk�sh c�t�zens on the pretext that 
Turkey�s reluctance to reform �ts ant�-

was concluded w�th the EU desp�te 
certa�n EU member states� concerns 
over Turkey�s potent�al membersh�p to 
the un�on. �e decrease in the number 
of sea arrivals in Greece suggests that 
the EU-Turkey agreement has made 
an actual impact on stopping irregular 
migration, human smuggling networks 
and the heavy death toll from sea 
crossings. UNHCR data demonstrate 
that there were 24,739 sea arrivals in 
Greece in 2017 compared to 173,450 
for 2016.29 Moreover, the number of 
people who drowned while attempting 
to reach Greece through the Aegean 
has decreased by almost 95 % in 
2017.30 However, other routes on the 
Black Sea and the Mediterranean were 
established almost simultaneously with 
the EU-Turkey deal. Many human-
rights organizations also criticized the 
EU, saying that signing an agreement 
would jeopardize lives and limit the 
opportunities of genuine asylum 
seekers to reach safety by suggesting 
that the EU is simply shifting its 
responsibility towards refugees onto 
Turkey. �e living conditions of many 
asylum seekers stranded in Greece 
as the �rst country of asylum were 
reportedly inhumane.31 

Accord�ng to the EU-Turkey deal, 
Turkey readm�ts Syr�an m�grants who 
arr�ved �n Greece from Turkey but were 
den�ed from �nternat�onal protect�on, 
�n return for the EU�s adm�ss�on of 

During the summer of 2015, 
with the sudden increase 
in the irregular migration 
�ows from Turkey to the 
EU, the Joint Action Plan on 
Migration became operational 
in November 2015.
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For some t�me now, the two m�grat�on 
processes, the em�grat�on of Turk�sh 
nat�onals and the mob�l�ty of th�rd 
country nat�onals have been attached 
to one another- frequently ut�l�zed as 
a qu�d pro quo by pol�t�cal leaders. In 
terms of the readm�ss�on agreement 
negot�at�ons, from the perspect�ve 
of Turkey, s�nce the beg�nn�ng of 
negot�at�ons �n 2002, the agreement 
was understood as a very r�sky 
�nstrument, wh�ch would eventually 
turn the country �nto a bu�er zone 
between the EU borders and the 
borders of the source countr�es of 
�rregular m�grants. It was w�th�n 
th�s context that a v�sa fac�l�tat�on 
agreement, wh�ch would lead to a 
v�sa-free reg�me between Turkey and 
the EU, was seen as the only pos�t�ve 
outcome that Turkey could ga�n from 
th�s process.37 Paradox�cally, the free 
movement of workers across Turk�sh-
EEC borders has been env�saged and 
deemed extremely pos�t�ve �n Art�cle 
12 of the Ankara Agreement �n 1963,38 
nevertheless �t has not been put �nto 
pract�ce up to date. St�ll, the prospects 
for free c�rculat�on have cont�nued to 
be addressed by certa�n pol�t�cal leaders 
and state o��c�als �n Turkey, to boost 
electoral w�ns �n domest�c pol�t�cs, or 
to strengthen the barga�n�ng capac�ty 
of the country �n the negot�at�on 
processes. Moreover, �n the course of 
the Turkey-EU readm�ss�on agreement, 
there have always been concerns over 

terror laws would be a v�olat�on of 
human r�ghts. However, the Turk�sh 
government cons�dered these reforms 
as �mposs�ble by referr�ng to secur�ty 
reasons34 and caut�oned several t�mes 
that �n the case that v�sa-free travel was 
not granted, Turkey m�ght w�thdraw 
from the agreement.35 As expressed 
by Str�nger, although v�sa d�plomacy �s 
usually seen as part of consular a�a�rs 
and �low pol�t�cs�, �ssu�ng or deny�ng 
v�sas - as part of carrot and st�ck pol�cy 
- �often allow reg�mes to make pol�cy 
statements that cannot be expressed by 
other d�plomat�c means.�36 Although 
Turkey st�ll meets the requ�rements 
borne from the agreement, the 
poss�b�l�ty that �t could w�thdraw 
un�laterally alarmed the European 
countr�es, espec�ally the ones on the 
Balkan Route such as Greece and 
Austr�a. �ere are also publ�c concerns 
and anecdotal ev�dence that the EU 
countr�es are handp�ck�ng the sk�lled 
Syr�ans under the scheme, wh�le the 
unsk�lled are dumped �nto Turkey. 

According to the EU-Turkey 
deal, Turkey readmits Syrian 
migrants who arrived in 
Greece from Turkey but were 
denied from international 
protection, in return for the 
EU�s admission of another 
Syrian migrant in Turkey. 
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As a trad�t�onal country of em�grat�on, 
�nternat�onal m�grat�on has clearly 
�n�uenced Turkey�s d�plomat�c relat�ons 
w�th other countr�es, part�cularly w�th 
those on the European cont�nent. 
�e h�story of m�grat�on from Turkey 
to Europe has been shaped by the 
search for work �n the expand�ng 
European econom�es of the 1960s �n 
the context of Ford�st guestworker 
programmes, and later cont�nued by 
fam�ly reun�f�cat�on and format�on as 
well as asylum �ows throughout the 
1980s and 1990s.42 Beg�nn�ng w�th 
the 1961 b�lateral labour recru�tment 
agreement s�gned w�th the Federal 
Republ�c of Germany and followed by 
the agreements w�th other countr�es 
�n Western Europe and elsewhere, 
the plann�ng and management of the 
mob�l�ty of persons across the borders 
as well as the manag�ng of post-
m�gratory cond�t�ons entered �n the 
agenda of the state actors. Over the 
last two decades, the acknowledged 
permanence of Turk�sh c�t�zens �n the 
EU and Turk�sh state�s pol�c�es around 
re�nforcement and �nst�tut�onal�zat�on 
of d�aspora governance have posed 
some challenges �n b�lateral relat�ons. 
�ese �nclude quest�ons about how 
to deal w�th the sp�ll-over e�ect of 
domest�c pol�t�cs beyond the phys�cal 
borders and how to approach dual 
c�t�zens� loyalt�es towards the�r home 
and host countr�es. A s�gn�f�cant 
development for the Turk�sh d�aspora 

domest�c secur�ty.39 Open�ng up the 
black box of statecraft, th�s �llustrated 
that m�grat�on d�plomacy almost 
always �nvolves more than two actors. 

Another area of content�on between 
the EU and Turkey �s related w�th the 
large Turk�sh d�aspora- the major�ty 
of wh�ch l�ve �n Germany, w�th three 
m�ll�on. Many examples around 
the world �nd�cate that d�asporas 
are act�ve part�c�pants �n homeland 
pol�t�cs, that they �n�uence and even 
challenge fore�gn pol�cy-mak�ng 
of the host and home states, and 
develop alternat�ve pol�t�cal �dent�t�es 
transcend�ng borders.40 S�nce the 
1990s, �nternat�onal m�grat�on has 
become a major component �n the 
d�plomat�c relat�ons between Turkey 
and the EU, shap�ng part�cularly 
pol�c�es on �rregular m�grat�on and the 
f�ve m�ll�on Turk�sh em�grants l�v�ng 
�n Europe. Over the last couple of 
years, d�aspora engagement and state-
led transnat�onal�sm have also entered 
h�gh on the agenda for pol�cy makers as 
well as publ�c op�n�on �n Turkey.41 

Diasporas are active 
participants in homeland 
politics, they in�uence and 
even challenge foreign policy-
making of the host and home 
states, and develop alternative 
political identities transcending 
borders.
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of the land�ng perm�ss�on of the ��ght 
of the Turk�sh M�n�ster of Fore�gn 
A�a�rs, Mevlüt ˙avu�o�lu and the 
forced expuls�on of Fatma Betül Sayan 
Kaya, Turk�sh M�n�ster of Fam�ly 
and Soc�al Pol�c�es, from the country, 
caus�ng a pol�t�cal and d�plomat�c 
�nc�dent between the two governments 
�n v�olat�on of the V�enna Agreement. 
Consequently, the Turk�sh government 
term�nated d�plomat�c relat�ons at a 
h�gh level and proh�b�ted the return 
of the Dutch Ambassador to Turkey. 
As a response, the Dutch government 
announced that the Ambassador was 
be�ng w�thdrawn from Turkey and 
d�plomat�c representat�on was lowered. 
In Austr�a and Germany, there were 
s�m�lar problems44 and the Turk�sh 
government�s response was severe. �e 
Turk�sh Pres�dent Erdo�an severely 
condemned the Dutch government 
and accused the Netherlands of be�ng 
respons�ble for the Srebren�ca massacre, 
wh�le the Pres�dent of the European 
Counc�l, Donald Tusk, cons�dered the 
react�on as �detached from real�ty.�45

was the �ntroduct�on of external 
vot�ng for Turk�sh c�t�zens. After the 
�mplementat�on, the part�c�pat�on rates 
of the Turk�sh d�aspora �n domest�c 
pol�t�cs �ncreased s�gn�f�cantly, from 
about 5% �n 2014 to 48% �n 2017,43 
wh�ch re�nstated �ts pos�t�on as a 
pol�t�cal actor �n Turkey. Moreover, an 
�n�t�at�ve referred to as the Blue Card 
was establ�shed for fore�gners who had 
prev�ously renounced the�r Turk�sh 
c�t�zensh�p to benef�t from r�ghts 
def�ned for c�t�zens. �e pol�t�c�zat�on 
over Turkey�s d�aspora engagement 
pol�c�es coupled w�th popul�sm fed 
by xenophob�a and Islamophob�a and 
electoral concerns �n the EU have 
contr�buted to the already worsen�ng 
relat�ons between the EU and Turkey.  

Recently, m�grat�on d�plomacy was 
tested w�th the deterrence of Turk�sh 
m�n�sters from campa�gn�ng on the 
Apr�l 2017 referendum �n the EU. One 
of these �nstances co�nc�ded w�th the 
Dutch general elect�on. �e attempts of 
Turk�sh o��c�als to organ�ze a pol�t�cal 
rally �n the Netherlands resulted w�th 
the Dutch government�s w�thdrawal 

�e free movement of workers 
across Turkish-EEC borders 
has been envisaged and deemed 
extremely positive in Article 
12 of the Ankara Agreement 
in 1963, nevertheless it has not 
been put into practice up to 
date.

As a traditional country of 
emigration, international 
migration has clearly 
in�uenced Turkey�s diplomatic 
relations.
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federal elect�ons, th�s qu�te harsh stance 
was reta�ned and even extended to the 
EU-level. Merkel openly expressed her 
oppos�t�on to Turkey�s EU membersh�p 
and expans�on of customs un�on 
wh�le support�ng econom�c sanct�ons 
through the restr�ct�on or suspens�on 
of EU funds. In retal�at�on, Erdo�an 
urged Turk�sh-Germans not to vote for 
Turkey�s adversar�es, and other o��c�als 
made compar�sons of rac�sm and the 
far-r�ght to the German stance, wh�ch 
were also complemented w�th a travel 
adv�sory on Germany.51

To sum up, �n the current state of 
a�a�rs, the d�plomat�c relat�ons 
between Turkey and the EU and some 
of �ts member states are strongly l�nked 
w�th three �ssues of concern related 
to m�grat�on and post-m�gratory 
cond�t�ons: �e f�rst po�nt �s whether the 
�ntense m�gratory �ows due to the free 
c�rculat�on of Turk�sh nat�onals could 
create s�gn�f�cant adjustment problems 
for the labour market and m�grants. 
�e second po�nt �s whether Turkey 
w�ll cont�nue to fulf�l the requ�rements 
of the readm�ss�on agreement s�gned 
between the EU and Turkey and to 

However, the larger locus of tens�on 
was �n Germany. S�m�lar to the 
Netherlands, pol�t�cal rall�es for the 
Turk�sh referendum were not allowed 
�n Germany e�ther.46 Pres�dent 
Erdo�an labeled these last m�nute 
cancellat�ons as �Naz� pract�ces.�47 
Add�t�onally, a Kurd�sh oppos�t�on rally 
�n Frankfurt attracted the attent�on of 
the Turk�sh government because of the 
use of the Kurd�stan Workers� Party�s 
(PKK) forb�dden symbols. Germany�s 
perm�ss�on for th�s rally but not for 
the others was cons�dered as a �double 
standard� by the Turk�sh Fore�gn 
M�n�stry. Other o��c�als further 
accused Germany of support�ng and 
g�v�ng refuge to terror�sts- both PKK 
and Gülen supporters (FETÖ).48 
Lastly, �t has been cla�med that some 
Turk�sh �mams a��l�ated w�th the 
Turk�sh-Islam�c Un�on for Rel�g�ous 
A�a�rs (DITIB), funded by the 
Turk�sh D�rectorate of Rel�g�ous 
A�a�rs, were collect�ng �ntell�gence 
on Turk�sh Gülen supporters l�v�ng 
�n Europe.49 �e developments �n the 
relat�ons between Germany and Turkey 
resulted �n Germany�s more cr�t�cally 
determ�ned stance on Turkey, wh�ch 
was publ�cly announced by the former 
German Fore�gn M�n�ster Gabr�el 
along w�th a caut�on to travel to Turkey.50 
Germany�s Chancellor, Angela Merkel, 
v�s�ted Turkey couple of t�mes before 
conclud�ng the EU-Turkey deal. Yet, 
over the course of the 2017 German 

Germany�s Chancellor, Angela 
Merkel, visited Turkey couple 
of times before concluding the 
EU-Turkey deal.
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the t�es between Europe and Turkey 
d�splayed a negat�ve slope recently, 
there were also �nstances of pos�t�ve 
�n�t�at�ves at the d�plomat�c level. �ese 
were also coupled w�th the remarks of 
o��c�als a��rm�ng the cont�nuat�on of 
relat�ons and the strateg�c �mportance 
of the relat�ons for both s�des.55 
One of these remarks belongs to 
Comm�ss�oner Avramopoulos, wh�ch 
portrayed the current progress on v�sa 
l�beral�zat�on as the �last m�le to run.�56 
An EU-level proh�b�t�on of PKK 
assembl�es and symbols would also be 
cons�dered as a mater�al�zat�on of these 
�n�t�at�ves and remarks.57 Although 
some Turk�sh pol�t�cal leaders speak 
of the poss�b�l�ty of cho�ces other than 
the EU and somet�mes express that the 
EU membersh�ps �s not a necess�ty any 
longer, negot�at�ons on membersh�p 
and v�sa-free travel cont�nue.58 
However, there are �nd�cat�ons that 
relat�ons between the EU and Turkey 
may evolve to a d��erent form �n the 
future, one w�th a h�gher emphas�s 
on strateg�c partnersh�p and a lower 
stress on membersh�p.59 For so long, 
the relat�onsh�p between the EU and 
Turkey has been an unbalanced one. The 
EU was the act�ve agent demand�ng 
changes, wh�ch Turkey had to accept 
uncond�t�onally �n ant�c�pat�on of 
full membersh�p. Yet, the new dr�v�ng 
force �n Turk�sh fore�gn pol�cy w�th 
the motto of an �enterpr�s�ng and 
human�tar�an outlook� and Turkey�s 

meet the EU�s object�ves on border 
control and management �n order to 
keep �rregular m�grat�on head�ng to 
Europe at a m�n�mum pace.52 �e th�rd 
concern �s over dual c�t�zensh�p and 
alleg�ance. Turkey�s cont�nuous t�es 
w�th and �n�uence over �ts em�grants 
�n Europe on domest�c pol�t�cs have 
created problems �n the recent past. In 
fact, the b�lateral relat�ons, espec�ally 
w�th some of the EU member states, 
have reached the�r �lowest po�nt� �n 
h�story.53 �e deter�orat�on of relat�ons 
between Turkey and European 
countr�es also corresponded to the 
per�ods of referendums and nat�onal 
elect�ons. All these examples related 
to cross-border pract�ces may carry the 
potent�al for tens�on or cooperat�on 
�n d�plomat�c relat�ons between states, 
wh�ch are already entangled w�th 
concerns over domest�c pol�t�cs.54

�e picture, however, is not void of 
signs that can bring optimism. Wh�le 

In the current state of a�airs, 
the diplomatic relations 
between Turkey and the EU 
and some of its member states 
are strongly linked with three 
issues of concern related to 
migration and post-migratory 
conditions.



�ebnem Kö�er Akçapar

18

January 2018. �e report calls for 
a comprehens�ve �ntegrat�on pol�cy 
for the f�rst t�me �n order to thwart 
soc�al d�stance �n soc�ety between 
Syr�ans and Turk�sh c�t�zens and 
to �ncrease soc�al acceptance 
and �nclus�on. Underl�n�ng the 
emergency of �ntegrat�ng Syr�an 
refugees �nto Turk�sh soc�ety, the 
report suggests the creat�on of an 
�nst�tut�onal framework e�ther by 
the d�v�s�on of the M�n�stry of 
Fam�ly and Soc�al Pol�c�es �nto two, 
thereby allow�ng another M�n�stry 
of Soc�al Pol�c�es and Integrat�on; 
or establ�sh�ng a Pres�dency of 
Integrat�on. Recogn�z�ng the urgent 
need to support mun�c�pal�t�es for 
the �ntegrat�on of Syr�an asylum 
seekers espec�ally, the report also 
ment�ons the utmost �mportant 
role of local adm�n�strat�ons 
�n �ntegrat�on processes due to 
d��er�ng local cond�t�ons �n each 
c�ty. Furthermore, the report takes 
�nto cons�derat�on those who 
would stay �n Turkey regardless of 
the pol�t�cal s�tuat�on �n Syr�a and 
suggests that a new strategy should 
be developed to env�s�on �ntegrat�on 
pol�c�es �n coord�nat�on w�th the 
EU and the Syr�ans themselves.60 
As �t �s ant�c�pated that the 
Integrat�on Strategy Document 
and Nat�onal Act�on Plan for the 
com�ng f�ve years w�ll be announced 
anyt�me soon, there are expectat�ons 

eventual move from be�ng a country 
�n the per�phery to a core country, has 
altered the dynam�cs of uneven power 
relat�ons.

Other pos�t�ve �mportant �nst�tut�onal 
developments related to m�grat�on 
have been as follows: 

�)	 �e establ�shment of the 
M�grat�on Pol�c�es Board under 
the Cha�rmansh�p of the Inter�or 
M�n�ster, w�th the part�c�pat�on of 
of undersecretar�es from d��erent 
m�n�ster�es, the pres�dent of the 
Pres�dency for Turks Abroad and 
Related Commun�t�es (YTB), and 
the d�rector general of the DGMM. 
�e Board was g�ven the task of 
determ�n�ng Turkey�s m�grat�on 
pol�c�es, coord�nat�ng m�grat�on-
related act�v�t�es, and dev�s�ng 
strateg�es on the management of 
m�grat�on and �ntegrat�on.

��)	 �e other was the report prepared by 
the Refugee R�ghts Sub-comm�ttee 
of the Human R�ghts Comm�ss�on 
at the Turk�sh Grand Nat�onal 
Assembly, wh�ch was released �n 

While the ties between Europe 
and Turkey displayed a negative 
slope recently, there were also 
instances of positive initiatives 
at the diplomatic level.
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past quarter-century.�61 �erefore, �t 
has �ncreas�ngly become �mportant for 
d�plomats to address the pol�t�cal and 
human�tar�an cr�s�s that accompany 
large-scale populat�on movements 
together w�th the �nternat�onal 
commun�ty.62 Shared �nterests could 
�ndeed lead to new partnersh�ps on 
�nternat�onal m�grat�on. If pol�cy 
makers and d�plomats could use �t 
well, th�s m�ght pave the way for closer 
cooperat�on not only �n m�grat�on and 
asylum �ssues, but also �n trade and 
f�ght aga�nst global terror�sm.

Common themes that came up 
dur�ng the conference were sol�dar�ty; 
the need for burden-shar�ng; 
address�ng human�tar�an �ssues and 
global �nequal�t�es as root causes of 
outm�grat�on; and mult�lateral�sm and 
m�grat�on d�plomacy as �mportant 
tools to solve the problems. Some of 
the speakers underl�ned the urgent 
need to develop a hol�st�c mult�lateral, 

that they would address �ntegrat�on 
�ssues �n deta�l. 

Aga�nst th�s comprehens�ve 
background, the �dea of putt�ng 
together a spec�al �ssue on �nternat�onal 
m�grat�on and d�plomacy came about 
after organ�z�ng an �nternat�onal 
conference �n �stanbul on 18 May 2016 
w�th the coord�nat�on of the M�grat�on 
Research Center at Koç Un�vers�ty 
(M�ReKoc) and the Center for Strateg�c 
Research (SAM) of the Turk�sh 
Fore�gn M�n�stry. A lot has happened 
s�nce then as a clear �nd�cat�on that 
the top�c of �nternat�onal m�grat�on 
and d�plomacy w�ll not d�sappear from 
headl�nes anyt�me soon. Based on the 
past and ongo�ng events taken place, the 
quest�on of �nternat�onal m�grat�on has 
already been pos�t�oned at the center 
of pol�t�cs and pol�c�es w�th�n Turkey 
shap�ng Turk�sh-EU relat�ons. In fact, 
m�grat�on �ssues have always been h�gh 
on the agenda of the EU and Turkey. 
It w�ll, most l�kely, cont�nue to be one 
of the most �mportant agenda �tems �n 
fore�gn pol�cy �n the years to come, as 
pred�cted by the Global Trends 2030 
Report: �Internat�onal m�grat�on �s set 
to grow even faster than �t d�d �n the 

In fact, migration issues have 
always been high on the agenda 
of the EU and Turkey.

It has increasingly become 
important for diplomats to 
address the political and 
humanitarian crisis that 
accompany large-scale 
population movements 
together with the international 
community.
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and m�grat�on management or lack 
thereof. Most of the forced m�grants 
today are not even able to cross borders 
and rema�n stuck �n the�r countr�es 
of res�dence as Internally D�splaced 
People (IDP). �e�r numbers stand at 
more than 40 m�ll�on by the end of 
2016 compared to 25 m�ll�on refugees 
and asylum seekers.64 �e UNHCR�s 
Global Trends report also h�ghl�ghts 
that those people who are lucky enough 
to cross �nternat�onal borders usually 
move to ne�ghbour�ng countr�es.65 We 
also see more and more unaccompan�ed 
m�nors and s�ngle women on the 
move. What we focus on, though, 
�s the secur�ty of nat�on-states and 
unfortunately not the �human secur�ty� 
of forced m�grants.66 �roughout the 
world, people are �ee�ng for a safe 
haven, but are confronted w�th closed 
borders. Syr�ans const�tute the h�ghest 
number of d�splaced people at the 
moment, but �t m�ght be some other 
country�s nat�onals �n the near future. 

Dur�ng the conference, we also 
addressed the need to recons�der 
m�grant categor�es. �e ex�st�ng sharp 

mult�faceted approach, argu�ng that �t 
may be more useful than trad�t�onal 
b�lateral d�plomacy as �t m�ght open 
up channels for human development, 
cooperat�on and stab�l�ty.63 Other 
speakers ment�oned good pract�ces of 
global governance from bottom up, �n 
wh�ch c�t�es and mun�c�pal�t�es were 
tak�ng more �n�t�at�ves and sett�ng 
examples for nat�onal governments 
and even supranat�onal organ�zat�ons. 
In many migrant-receiving countries, 
from Turkey, Greece, Germany, to 
the UK, there are both political and 
civil societal approaches welcoming 
migrants. In these countries and beyond, 
there has been an army of volunteers 
and civil society actors in recent years 
working to help the migrants, o�ering 
them food and shelter. �ese grassroot 
organizations have also been pressuring 
the governments to provide more 
support for migrants by helping them 
help themselves.

As we were rem�nded �n h�s 
keynote speech at the Conference 
on Internat�onal M�grat�on and 
D�plomacy back �n 2016, Ph�l�p 
Fargues stated that the world was not 
fac�ng an unprecedented �nternat�onal 
m�grat�on cr�s�s- def�n�tely not Europe 
and at least not �n terms of numbers. 
He further added that the current 
system was not capable of deal�ng w�th 
m�grat�on. What we are fac�ng then 
�s not a m�grat�on cr�s�s, but a cr�s�s 
due to �nadequate refugee pol�c�es 

�e existing sharp dichotomy 
between refugees and economic 
migrants seems to be no longer 
valid, as there is an overlapping 
of these categories.
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�n Europe as an outcome of popular 
demands and as a react�on to threats 
to secur�ty and sovere�gnty. As Franck 
Düvell ment�oned dur�ng h�s speech: 
�Key values of the EU came under 
pressure, such as l�beral�sm, human 
r�ghts, sol�dar�ty and jo�nt pol�c�es, 
and w�th these the h�stor�cal her�tage, 
moral ground�ng, and f�nally even the 
pol�t�cal foundat�ons of the EU. �e EU 
lost �ts cred�b�l�ty �n the �nternat�onal 
arena when deal�ng w�th the m�grat�on 
management cr�s�s and real�zes that �n 
order to manage m�grat�on, they need 
Turkey and other partners.�68

International migration is only one of 
the many complex emergencies in our 
current political environment. It is, 
however, one that needs to be carefully 
and comprehensively addressed as 
its implications a�ect many areas 
of people�s daily lives. Qualifying 
the current situation with the word 
�international� implies that no single 
nation or country alone can resolve 
it. However, it is equally important to 
note that the concept of international 
community should not be restricted 
into a certain pattern of a�airs 
where only state leaders, politicians 

d�chotomy between refugees and 
econom�c m�grants seems to be no longer 
val�d, as there �s an overlapp�ng of these 
categor�es. ��s �categor�cal fet�sh�sm� 
s�mply fa�ls to expla�n the complex�ty 
of the m�grat�on phenomenon 
wh�le re�nforc�ng dom�nant pol�t�cal 
th�nk�ng.67 Obv�ously, th�s m�grat�on 
cr�s�s �s not only about numbers but 
about human stor�es demonstrat�ng 
res�l�ence. F�rst and foremost, people on 
the move are us�ng the�r human agency 
to come up w�th the�r own solut�ons 
�n def�ance of rules and regulat�ons 
(somet�mes w�th the help of human 
smugglers). �ey choose the�r own 
dest�nat�ons and are very creat�ve w�th 
the�r surv�val strateg�es. Most of the 
t�me, we hear from test�mon�es of saved 
�boat people� that r�sk�ng the�r l�ves �s 
deemed worthwh�le when cross�ng the 
borders, cons�der�ng what they have 
been go�ng through �n the�r countr�es 
of or�g�n. It has become ev�dent that 
the secur�t�zat�on and external�zat�on 
of border controls w�ll not deter people 
from mov�ng. 

It seems more m�grat�on w�ll cont�nue 
to be the trend �n the years to come. 
Forced m�grat�on due to c�v�l wars, 
con��cts, or cl�mate change w�ll cont�nue 
�n the future �n the Med�terranean 
and �n West As�a and �n other parts of 
the world, l�ke South Amer�ca, South 
As�a, and Afr�ca. At the same t�me, 
we are exper�enc�ng the resurgence of 
nat�onal�sm and r�ght-w�ng extrem�sm 

It seems more migration will 
continue to be the trend in the 
years to come.



�ebnem Kö�er Akçapar

22

together a draft on the management 
of m�grat�on and refugee �ows goes 
back to September 2016, when the UN 
General Assembly adopted the New 
York Declarat�on for Refugees and 
M�grants, establ�sh�ng the basel�ne of 
the Comprehens�ve Refugee Response 
Framework. Two processes emerged 
from the Declarat�on: one �s the Global 
Compact for Safe, Orderly and Regular 
M�grat�on (GCM)69 and the other 
�s the Global Compact on Refugees 
(GCR). As I wr�te the �ntroduct�on, 
the GCM meet�ng �s underway at the 
UN Headquarters whereas the GCR 
process w�ll take place �n Geneva w�th 
the part�c�pat�on of the Internat�onal 
Organ�zat�on for M�grat�on (IOM). 
�e GCR a�ms to transform the 
way the �nternat�onal commun�ty 
responds to refugee cr�s�s �n prov�d�ng 
more protect�on for refugees and 
more susta�ned support for the host 
countr�es as well as bu�ld�ng the self-
rel�ance of refugees and expand�ng 
opportun�t�es for resettlement �n 

and high-level government o�cials 
take part. �e scope of stakeholders 
in the international community, 
especially in the case of international 
migration, also encompasses citizens 
and bureaucracy, as well as the private 
sector. A dedicated cooperation is 
required to address the issues related 
with international migration. In the 
current context, diplomacy proves to be 
a promising essential tool in achieving 
such a cooperation, since it facilitates 
interstate dialogue. Such a dialogue 
at this level can help the international 
community to move beyond the logic 
of externalising the burdens to other 
parties. Indeed, not shifting but sharing 
the burden will not only alleviate the 
pressures on each state, but also provide 
a platform to come up with more 
e�ective actions to help the community 
of international migrants in need of 
protection. 

As the current refugee system does not 
address many of the �ssues ment�oned 
above, the UNHCR has released a 
�zero draft� of the Global Compact on 
Refugees, outl�n�ng new perspect�ves 
towards the global refugee cr�s�s by the 
end of January 2018. �e �dea of putt�ng 

International migration is 
only one of the many complex 
emergencies in our current 
political environment. Not shifting but sharing the 

burden will not only alleviate 
the pressures on each state, 
but also provide a platform to 
come up with more e�ective 
actions to help the community 
of international migrants in 
need of protection.
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And everyone deserves to be treated 
as such. By improving conditions for a 
life in dignity, by reducing inequalities, 
and by promoting peaceful societies, 
we can make crossing international 
borders a matter of informed choice, 
not desperate necessity.�72 Follow�ng 
human�tar�an d�plomacy as a major 
p�llar of Turk�sh fore�gn pol�cy, this 
new outlook in Turkish foreign policy 
also helps us understand Turkey�s new 
interest in playing a role in extending 
humanitarian assistance across a vast 
geography, extending from Africa to 
Asia, as one of the most important global 
players in the international arena, and in 
becoming a champion for the rights of 
oppressed Muslims around the world, 
as in the case of the Rohingyas and 
Palestinians.73 �e Secretary General 
of the Un�ted Nat�ons and former UN 
H�gh Comm�ss�oner for Refugees, 
Mr. Anton�o Guterres, pra�sed Turkey 
on many occas�ons and �ts e�ect�ve 
human�tar�an response towards Syr�an 
refugees as well as those l�v�ng �n other 
geograph�es.74

��s spec�al �ssue addresses the gaps �n 
the m�grat�on l�terature and prov�des 
an account of how the �ncorporat�on of 
�nternat�onal m�grat�on �n d�plomacy 
can take place �n pract�ce. It �s ev�dent 
that recent developments �n m�grat�on, 
the Syr�an refugee �ssue, and Turkey�s 
EU membersh�p process, w�ll keep 
�nternat�onal m�grat�on at the heart 
of fore�gn pol�cy. Focus�ng mostly on 

th�rd countr�es. It further a�ms 
to convene a �global platform� to 
respond to m�grat�on challenges 
through d�plomacy by engag�ng 
state actors, reg�onal organ�zat�ons, 
and other stakeholders, such as 
networks of c�t�es and mun�c�pal�t�es, 
c�v�l soc�ety organ�zat�ons, fa�th-
based organ�zat�ons, publ�c-pr�vate 
partnersh�ps, and academ�a.70 Turkey 
has the potent�al to play a key role 
dur�ng th�s transformat�ve process. 
Both processes are prom�s�ng to pave 
the way for a r�ghts-based approach �n 
human �ows.71

At h�s speech, the Deputy Fore�gn 
M�n�ster at the t�me, H.E. Mr. 
Nac� Koru, underl�ned the grow�ng 
�mportance of m�grat�on �ssues �n 
Turkey and the need for concerted 
act�on to address the well-be�ng of 
all people cross�ng borders. He also 
stated: �Migrants, refugees or asylum-
seekers are, �rst of all, human beings. 

�e Secretary General of the 
United Nations and former 
UN High Commissioner 
for Refugees, Mr. Antonio 
Guterres, praised Turkey on 
many occasions and its e�ective 
humanitarian response towards 
Syrian refugees.
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�stanbul, Ankara, Par�s, N�ce, Brussels 
and London. Although EU-Turkey 
relat�ons were largely based on Turkey�s 
access�on process dur�ng wh�ch Turkey 
had to comply w�th the EU standards, 
the m�grat�on cr�s�s altered the 
power relat�ons between the two. He 
concludes that the b�ggest challenge 
for the EU �n manag�ng m�grat�on and 
shar�ng respons�b�l�ty �s sharp pol�t�cal 
d�v�s�ons w�th�n the member states, 
wh�ch threaten the un�ty and even 
underm�ne the leg�m�tacy of the EU. 

Ba�ak Kale takes up the concept of 
burden-shar�ng and refugee protect�on 
as an �nternat�onal �publ�c good�. 
Draw�ng examples from �nst�tut�onal 
and legal developments target�ng 
Syr�an refugees l�v�ng �n Turkey and 
the lack of s�gn�f�cant �nternat�onal 
support towards Turkey, she po�nts 
out the l�m�tat�ons of burden-shar�ng 

the cases of Turkey and the EU from 
macro, meso and m�cro perspect�ves, 
the art�cles �n th�s spec�al �ssue analyze 
d��erent �nstances �n wh�ch d�plomacy 
�s �nterl�nked w�th m�grat�on. Surely, the 
prom�se of �M�grat�on D�plomacy� or 
�D�plomacy �n M�grat�on� necess�tates 
hol�st�c engagement not w�th the state 
�nst�tut�ons and bureaucrats only, but 
w�th the people as well, wh�lst mov�ng 
beyond the popul�st pol�t�cal d�scourse 
and separat�ng the �ssue of �nternat�onal 
m�grat�on from short-term electoral 
concerns and �mmed�ate ga�ns. 

Frank Düvell�s art�cle focuses on key 
challenges of the EU pol�c�es that shape 
fore�gn pol�cy and d�plomacy �n the 
f�eld of �nternat�onal m�grat�on. More 
spec�f�cally, he looks at the responses 
to the 2015/2016 m�grat�on and 
refugee cr�s�s. In order to conceptual�ze 
the reasons for forced m�grat�on, 
he suggests that a cr�t�cal analys�s �s 
needed. G�v�ng examples from case 
stud�es of h�s f�eld research dur�ng the 
same t�me per�od, he explores secondary 
and tert�ary d�splacement of refugees 
before mov�ng to the EU. Ind�cat�ng 
the m�sconcept�ons �n the med�a and 
�n the general publ�c, he underl�nes 
how these recent �ows were regarded 
as a secur�ty threat wh�le many of h�s 
�nterlocutors cross�ng the Aegean 
belonged to educated and urban m�ddle 
classes. ��s was partly attr�buted to 
the emergence of Da�esh and a ser�es 
of attacks �n major c�t�es, �nclud�ng 

Since the neigbouring countries 
of Syria are hosting the highest 
number of refugeees despite 
limited resources, and doing 
a �public good� for the overall 
international community, the 
EU could have used ethical 
and altruistic values based on 
human rights instead of solely 
security-oriented policies.



International Migration and Diplomacy

25

Rights of All Migrant Workers and the 
Members of their Families from 1990 
(IRCMW) and the recently launched 
process of the Global Compact for 
Safe, Orderly and Regular Migration 
(GCM). He argues that �n order to 
address new m�gration and refugee 
patterns e�ect�vely, there is a growing 
need for all nation-states- sending, 
transit and receiving countries- to get 
more involved in global migration 
management processes. As the primary 
concern of nation-states have been 
preserving national sovereignty in 
controlling migration movements into 
their territories, he proposes these 
two rights-based legal instruments for 
safeguarding the human rights of all 
migrants and refugees regardless of 
their legal status. 

Yelda Devlet Karap�nar�s art�cle 
showcases how �mm�grat�on has 
become �h�gh pol�t�cs� between the 
EU and Turkey, f�rst w�th the EU 
access�on process and then w�th the 
Syr�an refugee �ssue. Yet, she argues 
that these developments fall short of 
expla�n�ng Turkey�s restructur�ng of 
current �mm�grat�on pol�c�es. Turkey�s 
engagement w�th reg�onal consultat�ve 
processes, �nternat�onal platforms, and 
�nternat�onal organ�zat�ons work�ng on 
d�verse d�mens�ons of m�grat�on have 
also contr�buted to �ts �nvolvement �n 
global d�scuss�ons related to m�grat�on, 
and encouraged the country to become 
a s�gn�f�cant actor �n the �nternat�onal 

and suggests the need to create a 
better mechan�sm w�th�n the EU. She 
descr�bes the current s�tuat�on not as a 
refugee cr�s�s but the cr�s�s of refugee 
protect�on, as the legal framework 
prov�ded by the 1951 Geneva 
Convent�on on Refugees �s amb�gous 
�n ensur�ng cooperat�on for burden-
shar�ng among nat�on-states and �s 
�ne��c�ent for deal�ng w�th large �ows 
of people. ��s �s usually coupled w�th 
the lack of �nterest by the �nternat�onal 
commun�ty to work on clear-cut 
un�versal pr�nc�ples on burden-shar�ng 
for refugees. She further suggests that 
th�s �cr�s�s� can only be el�m�nated 
w�th putt�ng �n place a funct�on�ng 
and systemat�c approach to burden-
shar�ng under global leadersh�p and 
a supranat�onal framework. S�nce 
the ne�gbour�ng countr�es of Syr�a 
are host�ng the h�ghest number of 
refugeees desp�te l�m�ted resources, and 
do�ng a �publ�c good� for the overall 
�nternat�onal commun�ty, the EU could 
have used eth�cal and altru�st�c values 
based on human r�ghts �nstead of solely 
secur�ty-or�ented pol�c�es. 

Underly�ng the �mportance of good 
governance �n �nternat�onal m�grat�on 
w�th the �ncorporat�on of �nternat�onal 
organ�zat�ons, the �nternat�onal 
commun�ty and all stakeholders for a 
concerted act�on, Can Ünver�s art�cle 
elaborates two ma�n �nternat�onal 
frameworks: the International 
Convention for the Protection of the 
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transnational and permanent Turkish 
migrant populations in Western 
Europe and the United States and the 
re-orientation of Turkish foreign policy 
after the 2000s. �is era, ushering in 
more diaspora engagement by the 
state and the recognition of public 
diplomacy as an important tool in 
bilateral relations, also led to major 
policy transformations targeting 
Turkish immigrants living in di�erent 
countries. �ese transformations 
are analysed under four major 
headings: ii) institutionalization 
processes; ii) ideological changes; 
iii) political (electoral) regulations; 
iv) other relational factors. Finally, 
as the Turkish state�s institutional 
and administrative presence abroad 
become consolidated, it is expected 
that diaspora members assume a 
bridging role as they are considered 
as permanent communities with 
transnational linkages to the homeland. 
However, the authors underline that 
the diversity and fragmentation within 
the Turkish diaspora indicate that it 
is not a monolithic and uni�ed entity, 
and policies targeting the emigrant 
populations should re�ect and respect 
this diversity. 

Based on her f�eldwork �n three 
d��erent c�t�es �n Turkey and face-to-
face �nterv�ews w�th Syr�an refugees, 
Do�u� ��m�ek�s art�cle scrut�n�zes the 
EU-Turkey deal closely �n an e�ort to 
explore the �mpact of the Agreement 

m�grat�on governance. Bu�ld�ng on 
G�ddens� concept of structurat�on, she 
adopts ma�nly a construct�v�st approach 
by say�ng that �mplementat�on of 
pol�c�es after the 2000s �n external 
a�a�rs, development, economy, 
secur�ty, �nternat�onal cooperat�on, and 
human�tar�an a�d have all had an �mpact 
on current m�grat�on pol�cy mak�ng 
�n Turkey. She ult�mately comes up 
w�th n�ne trends wh�ch d�rectly and 
�nd�rectly a�ect Turk�sh m�grat�on 
pol�c�es: human�tar�an�zat�on, 
developmental�zat�on, pol�t�c�zat�on, 
d�plomat�zat�on, reg�onal�zat�on, 
econom�zat�on, secur�t�zat�on, 
external�zat�on, and project�zat�on. 

After g�v�ng a br�ef account of chang�ng 
conceptual�zat�ons of the term 
�d�aspora�, �ebnem Kö�er Akçapar 
and Damla Bayraktar Aksel argue 
that the new Turkish diaspora policy 
was shaped by the acknowledgment of 

Turkey�s engagement with 
regional consultative processes, 
international platforms, and 
international organizations 
working on diverse dimensions 
of migration have also 
contributed to its involvement 
in global discussions related to 
migration.
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desp�te the �mmed�ate negat�ve e�ects 
on labour markets, pol�t�cs, culture, 
and secur�ty, forced m�grat�on has a 
net benef�t on the host countr�es �n 
the long-term. She further explores 
the reasons for the lack of reg�onal 
cop�ng mechan�sms w�th mass refugee 
�ows, �nclud�ng the absence of reg�onal 
m�grat�on management, and proposes 
that terms such as �cr�s�s� and �guests� 
could be replaced w�th more adequate 
term�nology by g�v�ng refugees more 
opportun�t�es and �ncent�ves to 
�ntegrate faster �nto the host soc�et�es. 

and whether Turkey can be recogn�sed 
as a �safe th�rd country� for refugees. 
Follow�ng a br�ef h�stor�cal overv�ew 
of the Syr�an mass m�grat�on �nto 
Turkey, she prov�des personal accounts 
of refugees themselves as regards the�r 
access to r�ghts, settlement cho�ces, and 
the d��erent levels of d�scr�m�nat�on 
they feel �n soc�ety. She concludes 
that l�v�ng �n l�mbo and not feel�ng 
secure because of temporar�ness 
�mpl�ed �n status, many respondents 
preferred tak�ng costly and per�lous 
journeys to Europe. She concludes 
w�th some recommendat�ons for the 
EU and Turkey to prov�de an e�ect�ve 
protect�on and �ntegrat�on env�ronment 
for Syr�an refugees. 

In her art�cle, Meltem �nce Yen�lmez 
exam�nes the �mpact of forced m�grat�on 
�n the M�ddle East- ma�nly Turkey, 
Lebanon and Jordan- and takes up two 
protracted cases: Palest�n�an and Syr�an 
refugees. She looks at the econom�c, 
cultural and pol�t�cal dynam�cs of forced 
m�grat�on �n the reg�on and argues that 

�is era, ushering in more 
diaspora engagement by the 
state and the recognition 
of public diplomacy as an 
important tool in bilateral 
relations, also led to major 
policy transformations 
targeting Turkish immigrants 
living in di�erent countries.
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Introduction
�is paper explores the key challenges 
of contemporary EU policies that 
shape and can contribute to explaining 
the EU�s foreign policy and diplomacy 
in the �eld of migration, and notably 
its international policies in response 
to the 2015/2016 migration and 
refugee crisis. �ese key challenges, I 
suggest, are the record displacement 
of around 22 million people in the 
wider neighbourhood, the underlying 
manifold ruptures, con�icts ranging 
from revolutions and counter-
revolutions to sectarian con�icts as 
well as dictatorial governments or 
other similar problems in the wider 
neighbourhood of the EU, the threats 
from Islamist terrorism in the EU 
and many of its partner countries, the 
resurgence of nationalism, anti-EU 
sentiments and extreme politics in the 
EU, the deepening inequality within 
and between member states which 
fuels these radical trends, and �nally 
some international isolation and lack 
of responsibility sharing with respect 
to the refugee crisis. �is complex set 
of external and internal challenges 

Abstract
�is contribution explores the key challenges 
of contemporary EU policies that shape 
and can contribute to explaining the EU�s 
foreign policy and diplomacy in the �elds of 
neighbourhood policy and accession as well as 
migration policies, and, notably, its responses 
to the 2015/2016 migration and refugee 
crisis. It analyses how social unrest, uprisings 
and wars in the Middle East, Northern Africa 
and Eastern Europe, the rise of terrorism and 
Jihadism, the refugee crisis as well as inequality 
within the EU fuelled the rise of illiberal, 
anti-EU and anti-immigrant sentiments, 
resulting in a security crisis, ruptures between 
EU member states and subsequently a crisis 
of the European project and thus the post-
war European peace project. It argues that 
stabilising and protecting the EU overrides 
all other policy considerations. �is priority 
subsequently also informs EU foreign policy 
vis-à-vis Turkey.
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�e Refugee and Migration 
Crisis and International 
Relations

By 2015, a record number of people 
in the neighbourhood of the EU, 
around 22 million, were displaced; this 
is around a third of the total number 
of displaced persons globally, around 
65.3 million, and as many as by the 
end of the Second World War. Of 
this number, 12.4 million were newly 
displaced in 2015.2 Until late 2017, 
the submission date of this article, this 
number has remained stable. Around 
two thirds of the displaced persons 
are internally displaced within their 
own countries whilst a third, about 
seven million, �ed to other countries, 
like Turkey, Lebanon, Jordan, and 
Russia. A small proportion, 6 % of 
those in the EU neighbourhood, �ed 
to the EU. In total, around 1 million 
people, mostly refugees, arrived by sea 
in 2015. In addition, in 2015, around 
300,000 arrived overland, mostly from 
the Balkan countries, or by plane. 
�is continued at a lower level in 
2016, when by June another 300,000 
arrived, and in 2017 by October with 
the arrival of around 150,000.3 From 
2011 to the summer of 2017, the total 
number of asylum applications in the 
EU had reached around 4.7 million.4 It 
is important to note that 11.7 million 
displaced persons are Syrians and 
another approximately 2.5 million are 

has merged into a crisis of values, 
unleashed forces of self-destruction, 
undermined the internal cohesion and 
subsequently also the external power 
of the EU, and even a�ected the post-
war European peace order, all of which 
have subsequently informed its foreign 
policy.

�e article is based on research, 
dissemination and subsequent 
discussions of the ESRC-funded 
project MedMiG - Unravelling the 
Mediterranean Migration Crisis, 
conducted from September 2015 to 
September 2016.1 Whilst the actual 
research focussed on the dynamics of 
the migrations in 2015 much of the 
subsequent interests like conference 
invitations and media queries focussed 
on the increasingly hostile responses 
by some parts of the European 
constituencies and several governments 
and the EU�s struggles to come to terms 
with and develop an adequate response 
to the crisis that would be in line with 
her values.

Complex set of external and 
internal challenges has merged 
into a crisis of values, unleashed 
forces of self-destruction, 
undermined the internal 
cohesion and subsequently also 
the external power of the EU.
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case that people had already resided 
in a second country- even tertiary 
movements are conceptualised as 
secondary root causes. �ese are 
described by our respondents as lack of 
a stable status, lack of access to asylum, 
lack of economic opportunities and 
generally unviable living conditions, 
discrimination or crime. Because these 
conditions determine migration to 
Turkey, the EU or other destination 
countries, they are as powerful as the 
primary root causes. �is in return may 
complicate foreign and international 
aid policy with respect to addressing 
forced displacement: it is no longer 
su�cient to address only the primary 
root causes. Instead, the EU recognises 
that addressing policy de�ciencies and 
sending more aid to the main �rst 
countries of reception, such as Turkey, 
Iran and other countries, are important 
in order to diminish the various drivers 
of migration.

Second, we need to interrogate the 
scope of the phenomenon of refugee 
arrivals in the EU. On the one hand, 

Ukrainians, in sum 22 %. In this sense, 
Russia, by supporting Syria�s President 
Assad and armed separatists in Eastern 
Ukraine and by intervening and 
sending troops into �ghting, is both 
directly and indirectly responsible for 
generating large-scale displacement.

However, apart from the facts and 
in order to move on, the analysis and 
debate often involve some convenient 
conceptualisations which need to be 
critically interrogated. For instance, 
whilst conventionally we talk about the 
primary root causes of displacement 
and migration referring to determinants 
like violence, persecution or economic 
hardship in the countries of origin, like 
Syria, Afghanistan, Eritrea or Ukraine, 
we �nd in our project a signi�cant 
proportion of people from these 
countries who had already �ed to Iran, 
Turkey, Sudan or Libya, resided there 
for considerable periods of time but 
felt compelled to move on. In some 
cases, people have been even living in 
two or more di�erent countries, like 
Iran and Turkey or Burkina Faso and 
Libya before moving on. �e drivers 
of this type of secondary or - in the 

By 2015, a record number of 
people in the neighbourhood 
of the EU, around 22 million, 
were displaced.

�e European response was to 
some extent based on partly 
orchestrated misperceptions 
which nevertheless generated a 
threat perception.



Franck Düvell

38

suggest that the arrivals are not tattered 
masses but rather well-educated urban 
middle-classes. Up to two thirds of 
our sample of 500 interviews who 
took the Aegean route belonged to 
urban middle-classes. �is implies that 
the European response was to some 
extent based on partly orchestrated 
misperceptions which nevertheless 
generated a threat perception.

Finally, migration not only relates 
countries to one another but therefore 
also frequently compels states to 
talk to one another over migration 
issues.5 �us, in the case of migration, 
it is peoples� determination, or in 
sociological terms human agency, which 
determines international relations. 
Migration thereby also impacts on and 
partly determines the power relations 
between states.6 For instance, in the case 
of the Mediterranean refugee crisis, one 
supranational state, the EU, becomes 
more vulnerable and more dependent 
on collaboration with other states - in 
this case Turkey and to a lesser extent 
Libya but also Macedonia - and thus 
weaker counterparts, like Turkey and 
Libya, potentially gain some leverage 
and thus relative power. Previously, 
Turkey-EU relations were almost solely 
shaped by the accession process, which 
meant that Turkey had to comply with 
EU standards- though this was also 
inspired by national interests with 
respect to reforming legislations and 
institutions. Meanwhile, the refugee 

the EU has received almost 5 million 
refugees, adding to the several million 
refugees accepted in previous years and 
decades and adding to its immigrant 
population of 54.4 million. �is 
demonstrates that the EU hosts a 
signi�cant proportion of the global 
refugee population and suggests that 
some perceptions held in Turkey with 
regard to burden-sharing need to be 
put in perspective. In absolute terms the 
magnitude of displacements, the large 
number of arrivals in 2015/16 appears 
huge and the images of tattered masses 
arriving at small ports and beaches or 
sometimes overrunning border controls 
looked literally overwhelming and this 
was the perception generated by the 
media. However, here lies a problem and 
we need to put things into perspective. 
�e absolute level of displacement is 
similar to the situation after WWII, 
however, Europe�s population was 
signi�cantly smaller then, also then 
Europe lay in ruins whereas now it is 
the most a�uent region of the world. 
Likewise, there are fewer arrivals than 
during some previous migrations, such 
as that of ethnic Germans to Germany 
(over four million) or resettlement from 
Indochina (2.5 million), and it is not 
dissimilar to the refugee in�ux from 
the Yugoslavian con�ict to Germany 
(700,000-800,000). Indeed, the actual 
number of refugee arrivals in 2015/16 
is equivalent to only 0.3 % of the EU 
population. Our research �ndings also 
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�e Terrorist �reat and 
Security Crisis

Almost simultaneously to the refugee 
crisis, we witnessed the emergence 
of the so-called Islamic State (IS) or 
Daesh in the Middle East and later 
North Africa, a series of terrorist attacks 
in Turkey, France and Belgium, as well 
as some large-scale crimes in Germany 
which added to the partly real, partly 
perceived threats to the people of 
Europe. Notably, the atrocities of IS/
Daesh, like the beheading of captivates 
from 2014 and the strategic use of 
�visual imagery and visual media 
in contemporary warfare�9 and the 
enslavement and sexual exploitation of 
Yezidi women, caught the imaginations 
of and horri�ed the European people 
and generally the international 
community.10 Such atrocities and the 
o�ensives of IS/Daesh in Mosul in 2014, 
Ramadi in spring 2015 and in summer 
2015 in the region east of Aleppo11 
were important factors contributing 
to the displacement of people and 
thereby fuelling the European refugee 
crisis. Finally, a signi�cant number of 

crisis added another element to the list 
of determinants of the power-balance 
between Turkey and the EU and 
subsequently recon�gured relations. 
�is became most apparent over the 
revival of the EU- Turkey Action Plan 
in October 2015 and the institutionalist 
EU-Turkey Statement in March 
2016, trading e�ective controls of sea 
borders, return of irregular immigrants 
and organised resettlement to the 
bene�t of the EU for funding and visa 
liberalisation to the bene�t of Turkish 
citizens.7 Further to this, the role of 
Russia as a country that contributes 
to large-scale displacement and the 
subsequent impact this has on the 
stability of other countries merits 
more attention than the issue currently 
receives.

However, so far the EU-Turkey 
Statement or �deal� as often denoted 
has not been implemented as agreed. 
Neither has visa liberalisation been 
granted, mostly for reasons related to 
the EU�s usual conditions, nor were 
refugees in any signi�cant numbers 
returned or resettled. Only the all-
important control of migration was 
intensi�ed, which stopped the �ow.8 
However, in the meantime, the EU and 
its member states won valuable time, 
set up a reception and detention system 
in Greece, closed the Balkan route that 
served as a main attraction for people 
in Turkey, and increased border control 
capacities in the Aegean Sea.

Almost simultaneously to the 
refugee crisis, we witnessed 
the emergence of the so-called 
Islamic State (IS) or Daesh 
in the Middle East and later 
North Africa.
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terrorist attacks also included several 
attackers who were radicalised and 
had been trained abroad, and then 
entered the EU disguised as refugees 
to commit such attacks.17 Other similar 
radicals were arrested in Germany. �is 
added a type of �imported� terrorist 
threat to the EU. As a consequence, 
domestic security became another 
major challenge for the EU.

All of these developments gave rise 
to perceptions of some loss of control, 
insecurity and threats related to 
international migration. �is then 
resulted in exceptional politics such 
as detaining families and children in 
closed camps where they were left 
malnourished, leading to conditions 
last seen in the 1940s, the erection 
of fences last seen during the Cold 
War, and deploying the army and 
navy against refugees. Exceptional 
politics are considered a key criterion 
by securitisation theory;18 therefore, 
these politics can be interpreted as 

foreign jihadi �ghters including many 
from European countries and the 
dangers associated with their potential 
return rang the alarm bells.12 �e 
subsequent terrorist attacks in Paris in 
November 2015, repeatedly in Ankara 
and �stanbul and later in Brussels 
in March 2016, and in Berlin in 
December 2016 not only extended IS/
Daesh terror towards Europe but they 
were considered �an evil attack against 
us all�.13 Some sources including the 
European Council also related these 
atrocities to large-scale irregular and 
largely unrecorded and uncontrolled 
immigration and suggested security 
implications.14 �is migration-security 
nexus was further accelerated by a wave 
of theft and sexual crimes committed 
on 2016 New Year�s Eve in Cologne, 
Hamburg and elsewhere.15

However, these threat perceptions too 
need to be put into perspective. It is 
well documented that i) the number 
of terrorists is actually extremely small, 
and ii) that until late 2015 terrorists 
were usually either EU residents and/
or EU-born.16 �is implied that these 
terrorists had not been radicalised 
abroad importing their ideas but they 
were radicalised in the EU. �us, this 
type of terrorism, even though it has 
a transnational dimension because 
it takes its inspiration and ideology 
from abroad, still largely is a domestic 
European problem. However, the 
November 2015 and December 2016 

�e European Council, in its 
2014 conclusions, declared 
one of its key priorities as 
�guarantee[ing] a genuine 
area of security for European 
citizens [and] putting into 
force an e�ective EU counter 
terrorism policy�.
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fall back to authoritarian ruling as in 
Egypt, or ended in violent con�ict as in 
Syria where the government�s backlash 
turned into civil war22 and in Libya 
where the collapse of the old regime 
gave rise to inter-factional violence.23 It 
also led to a deepening of the sectarian 
Sunni-Shi�a divide across the entire 
region.24 From 2013 onwards, the so-
called Islamic State (IS) launched 
large-scale attacks in Iraq and later also 
expanded its operations into Syria and 
even to Libya in 2014/2015.25 Several 
of these developments were further 
aggravated by the in�ux of radical 
Muslims or Jihadists from Europe to 
other parts of the world.26 Furthermore, 
the role of the Transatlantic countries 
is rather critically discussed as with 
respect to intervention in Libya and 
lack of intervention in Syria.27 In 2014, 
we witnessed the EuroMaidan revolt 
in Ukraine that swept away the old 
regime, did not result in solid reforms 
but triggered a counter-revolution 
and subsequently Russian military 
intervention.28 And in April 2016, 
we brie�y saw the frozen Armenia/
Azerbaijan con�ict turning hot again. 

further securitisation of international 
migration. On the policy level, 
the European Council, in its 2014 
conclusions, declared one of its key 
priorities as �guarantee[ing] a genuine 
area of security for European citizens 
[and] putting into force an e�ective 
EU counter terrorism policy�. And 
because the security of EU citizens is 
the key priority, this also informs its 
international relations and diplomacy 
in the �eld of migration.19 Indeed, 
from the very beginning of common 
EU home a�airs, policies of security 
and migration have been thought of 
in conjunction, as demonstrated by the 
1976 Trevi group.20

A Neighbourhood in 
Flames

�e refugee crisis as well as the 
terrorism threat are related to a wider 
crisis of stability and security. It appears 
that half the neighbourhood of the EU 
is in trouble whilst some of the other 
half fuels or causes trouble. In 2010/11, 
initially largely pro-democratic revolts 
coined as the �Arab spring� hit countries 
in Northern Africa, the Middle 
East and the Gulf region. �ese had 
very di�erent results21 and either led 
nowhere, as in Bahrain and Kuwait, 
resulted in some concessions, as in 
Algeria and Morocco, forced regime 
change and some democratisation, as 
in Tunisia, led to regime change but a 

It appears that half the 
neighbourhood of the EU 
is in trouble whilst some of 
the other half fuels or causes 
trouble.
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refugee �ows that would then destabilise 
the EU.33 Indeed, whilst it is �the West� 
which is conventionally blamed for 
its interventions, Russia must also be 
criticized due to her interventions in 
Afghanistan, Moldova, Chechnya, 
Georgia, and more recently in Ukraine 
and Syria, as this is indeed directly or 
indirectly causing or even contributing 
signi�cantly to contemporary global 
displacements. It is further claimed that 
Russia also intervenes in EU a�airs, 
appeases Greece, threatens the Baltic 
countries, supports pro-Russian politics 
in Moldova and Bulgaria, provokes the 
UK, Sweden and others by violations of 
airspaces, and funds extreme right and/
or Euro-sceptic political parties.34

Other international actors, like Saudi 
Arabia and Iran, brought themselves 
into play by exploiting the Sunni-Shia 
divide and backing opposing forces 
in Syria and Yemen, which increased 
geopolitical tensions in the region. 
From an EU perspective, developments 
in Turkey have been another cause 

Apart from this, violent con�icts 
continue in Somalia, Mali and Nigeria, 
and political oppression is reported 
from Eritrea, Gambia (which ended 
in 2016), and elsewhere.29 In addition, 
ethnic minorities and refugees are 
discriminated or speci�cally targeted, 
like Palestinians in Lebanon, Yezidis 
by IS/Daesh in Iraq, Tatars in Crimea, 
Christians in Pakistan, Afghan refugees 
in Iran and Eritrean refugees in Israel. 
In Syria, the West decided not to 
intervene, not to enforce a no-�y zone 
or send troops, hoping that the con�ict 
would burn out as suggested by the US 
foreign policy expert Richard Haass.30

Meanwhile, Russia pushed itself onto 
the international arena once again, 
fuelling rather than easing troubles. 
Russia has long backed the Assad 
regime and when the global north did 
not intervene in the civil war, Russia 
seized the emerging opportunity and 
directly engaged militarily;31 thereby 
re-establishing Russia as a key regional 
player thanks to �diplomacy on Syria� 
and thus taking on the Transatlantic 
allies.32 In Ukraine too Russia took 
advantage of the weakening of the 
Ukrainian state and pro-Russian 
insurgents, and annexed Crimea, 
backed militias and deployed its arms 
and (mostly unmarked) troops in two 
Eastern provinces. It has occasionally 
been claimed, by NATO representatives 
for example, that Russia�s diplomacy in 
support of Assad also aims at creating 

Russia has long backed the 
Assad regime and when the 
global north did not intervene 
in the civil war, Russia seized 
the emerging opportunity and 
directly engaged militarily.
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a more hostile backlash and extreme 
politics. Denmark and Sweden, and 
later Austria, Germany and France 
reintroduced border controls.39 
Bulgaria, Hungary, and Macedonia set 
up fences and barbed wire.40 Various 
governments sent their armies, NATO 
vessels were deployed,41 Macedonia 
positioned tanks at the border and 
rubber bullets and tear gas were shot at 
refugees. In Greece, right-wing mobs 
attacked refugees, like on Chios, and 
burned down facilities of humanitarian 
NGOs whilst occasionally anonymous 
armed and masked thugs attacked 
refugee boats out at sea. In Germany, 
PEGIDA, the movement of patriots 
against the Islamisation of Europe, 
mustered cohorts of supporters whilst 
hundreds of arson attacks on refugee 
centres were committed. And �nally, 
in Poland a nationalist government 
was voted into power, as previously in 
Hungary, in Denmark and Slovakia, 
support for extreme right-wing political 
parties gained momentum. Over the 
past years, in 12 out of 20 European 
countries the extreme right has made 
signi�cant gains (Austria, Bulgaria, 
Denmark, Finland, France, Germany, 
Hungary, Poland, Slovakia, Sweden, 
Switzerland, and UK) whilst in �ve 
they lost votes (Italy, Belgium, Greece, 
Netherlands, and Romania).42 Indeed, 
by May 2015, 46 % of Europeans 
expressed a lack of trust in the EU 
whilst 40 % voiced trust. 

for concern, like the erosion of 
human rights and democracy, and the 
resurgence of violence in South East 
Anatolia.35 In particular, the backlash 
to the July 2016 military coup attempt, 
the subsequent state of emergency 
and the purge of public civilian and 
military structure caused signi�cant 
consternation on the side of the EU.36

Within a few years, the short and 
relatively unstable- as it now turns out- 
post-Cold War order fell apart and gave 
way to a rather volatile constellation of 
a multipolar order, violent modes of 
interaction and the rise of non-state 
actors.37 Addressing and containing 
such external threats not only 
represents an extensive agenda but is 
also of outmost importance to the EU. 
As stated in the Council of EU, ��the 
neighbourhood is a strategic priority 
and a fundamental interest for the EU�
to develop an area of shared stability, 
security and prosperity�.38 �is clearly 
points out that the EU�s migration 
diplomacy must be analysed from the 
perspective of these principal aims.

�e Resurgence of 
Nationalism and Right-
Wing Extremism

As a response to refugee �ows, the 
initially welcoming response in several 
countries was successively side-lined by 
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the rise of xenophobe and anti-
European, inhumane, protectionist and 
nationalist policies. Freedom House 
summarises developments as a �rise 
of illiberal nationalism in Europe�, 
notably in Eastern Europe.47 �ese 
processes contain elements that have 
powers of self-destruction.48 �erefore, 
containing these forces is another key 
objective for the EU and achieving this 
will demand compromise on all fronts. 

�e Rise of Inequality

Finally, deepening inequality in Europe 
underpins the rise of protectionism, 
nationalism and extremism. Indeed, 
the EU is a hugely unequal union. In 
Bulgaria, Romania, Croatia, Latvia, 
Poland and Hungary, the Actual 
Individual Consumption per capita 
(AIC) is only half the level of Germany. 
Seventeen member states rank below 
the average AIC, including all southern 

Moreover, 38 % said immigration 
is the main concern for Europe, up 
from 24 % in 2014 (Germany 55%, 
Denmark 50%, Sweden 58%, Czech 
Republic 44%, Italy 43%, Austria 37% 
and Greece only 27%); this is still a 
minority, though this was before the 
refugee crisis.43 Meanwhile, 56 % were 
(very) negative about immigration from 
outside the EU (Czech Republic 81%, 
Greece 78%, Slovakia 77%, Italy and 
Hungary 70%, Austria 60%, France 
58%, Poland 53%). �is proportion is 
highest amongst people identifying 
themselves as �working class� (60%) and 
lowest but still high amongst middle 
and higher classes.44 About a quarter to 
a third of the population tends to hold 
authoritarian views,45 these are more 
likely to be male (notably in the middle 
aged group) and workers lacking 
secondary education, as analysis in, 
for instance, Austria shows.46 Even 
conventional social democrat or 
Christian conservative governments, 
like in France, Germany, Austria 
and elsewhere chose to compromise 
and moved right. All in all, we saw 

As a response to refugee 
�ows, the initially welcoming 
response in several countries 
was successively side-lined by 
a more hostile backlash and 
extreme politics.

We saw the rise of xenophobe 
and anti-European, inhumane, 
protectionist and nationalist 
policies. Freedom House 
summarises developments as 
a �rise of illiberal nationalism 
in Europe�, notably in Eastern 
Europe.
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conditions, it is rather national 
governments and their result of neo-
liberal agendas which create these. In 
any case, a World Economic Forum 
publication illustrates that current 
levels of inequality are nearing the 
levels of the 1910s and 1930s - which 
were times of political extremism - and 
warns that �inequality is one of the key 
challenges of our time�.54 Notably the 
recent rise of right-wing Europhobic 
political parties (Front National in 
France, AfD in Germany, and Law 
and Justice in Poland) turned policies 
addressing inequalities into another key 
policy goal;55 for instance, only from 
September 2015 onwards, a �European 
Pillar of Social Right� was invented.

A Discreet Crisis of 
Diplomacy and Foreign 
Policy

Finally, another discreet crisis of 
foreign policy has emerged. �e EU-
Russia partnership is ruined for the 
foreseeable future, the European 
Neighbourhood Policy�s (ENP) goal 
to create a �ring of friends� partly failed, 
Russia never did actually join �this ring 

and eastern member states. Signi�cant 
social inequality is also found within 
the member states and since the 1970s 
this has massively increased. �e 
richest ten % of the households hold 
50 % of all wealth; this gap is widest 
in southern and eastern countries.49 
A quarter to a third of the people are 
stuck in precarious, low-paid jobs 
mostly in the service sector.50 25 % of 
the EU population is worried about the 
economy (40% Greece, 37% Spain, 36% 
Sweden, 26% Hungary, 20% Poland), 
24 % about unemployment (Italy, 
Spain and Greece 32%, Sweden 27%, 
Belgium, Denmark and Slovenia 26%) 
and nine % about in�ation (Croatia 
15%, Poland 14%).51 Media footage 
implies that the call for migration 
restrictions or anti-EU rhetoric is 
often justi�ed with concerns over job 
security and pressure on the welfare 
state.52 Meanwhile, voting behaviour 
analysis often �nds lower educated 
middle-aged working men are 
supposedly a�ected by precarity, and 
are holding extreme views.53 Fear for 
and actually decreasing living standards 
and thus rising inequality all diminish 
enthusiasm for and thus loyalty with 
conventional political parties as well 
as the European integration project. 
Meanwhile, conventional social 
democrat or conservative governments 
do little to address these root causes. 
And whilst migration is blamed for 
the deterioration of peoples� living 

Deepening inequality in 
Europe underpins the rise of 
protectionism, nationalism and 
extremism.
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problem but the EU was overwhelmed 
and under this stress subsequently got 
entrenched in internal controversies.

Within the EU, old alliances weakened 
and new coalitions emerged, often 
with a distinct illiberal agenda. Most 
notably, in 2015, Merkel attempted 
to build a coalition of the willing to 
address the refugee crisis in a better 
managed and also more humane 
fashion. When this initiative stalled, 
Germany aimed at setting a precedence 
case by announcing it would not 
enforce the Dublin II Convention 
on sending back refugees to the �rst 
safe EU country but instead to accept 
large numbers of refugees, hoping that 
other member states would follow.62 In 
parallel, the EU commission designed 
a fairly comprehensive mix of liberal 
and repressive measures, ranging from 
addressing root causes, sending support 
to Turkey to address secondary root 
causes, deploying NATO and Frontex 
to improve border controls, establishing 

of friends�. Instead, Russia suggested 
a kind of alternative model, a �Greater 
Europe� from Brest to Vladivostok, 
which challenged and in e�ect would 
have broken up the historical US-
Europe axis.56 Even the relations of the 
EU with the candidate country Turkey 
turned sour57 and other countries largely 
abandoned the region and contributed 
little to relieve the refugee crisis.58

�e international community, with 
the US leading the way, did not accept 
much responsibility for the refugee 
situation, apart from the usual and 
usually insu�cient contributions to 
the UNHCR. �e main exceptions 
were Brazil, which issued 8,000 
humanitarian visa to Syrians by May 
2016,59 Canada which, from 2015, 
when a new government was voted 
into power, began resettling 25,000 
only Syrian refugees, and Malaysia 
which, from the end of 2015 began 
accepting 3,000.60 But apart from this 
Turkey, Lebanon, Jordan, Germany 
and the EU were de facto abandoned 
by the international community, but 
it seems also fair to say that the EU 
did not make su�cient e�orts to 
bring this topic to the attention of the 
international community. �e 2016 
UN refugee summit came years too late 
and did not bring about any concrete 
agreement for burden sharing.61 As a 
consequence, the refugee crisis, even 
though of historical proportions, had 
become a regional and European 

�e international community, 
with the US leading the way, did 
not accept much responsibility 
for the refugee situation, apart 
from the usual and usually 
insu�cient contributions to 
the UNHCR.
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coalitions were rather coalitions of the 
unwilling, consolidating a Euro-sceptic, 
nationalist and illiberal bloc. �is also 
impacted the shape of EU foreign 
policy with respect to international 
migration and refugee policy as well as 
policy towards Turkey.

�e Key Challenge for EU 
Diplomacy

As a result, we now face a toxic mix 
of a refugee crisis, the resurgence of 
tensions between the EU, NATO 
and Russia, deepening inequality, 
and rising political extremism. �ese 
developments triggered con�icting 
ideas within and between member states, 
and between the EU Commission, 
the EU Parliament (or at least some 
factions) and the EU Council, on how 
to best address these challenges, such 
as over open borders versus fences or 
over resettlement versus containing 
the problem in the region. Key values 
of the EU came under pressure, such 
as liberalism, human rights, asylum, 
internal solidarity, international 
responsibility and joint policies. �is 
subsequently divided the EU member 
states into more or less liberal camps. 
Finally, the historical heritage, moral 
grounding, and with this even the 
political foundations of the EU were 
jeopardised. By the end of 2015, the 
individual crisis of refugees, reception 
and borders had merged and all 

so-called �Hotspots� to better regulate 
the in�ux, and arranging resettlement 
and relocation to counter irregular 
movements. However, the change of 
government in Poland, a key partner in 
this e�ort, and the decision of France 
- in the light of Front National gains 
- not to accept any signi�cant number 
of refugees contributed signi�cantly 
to the failure of both these initiatives. 
Also the change of government in 
Denmark under participation of the 
extreme Danish Peoples Party and then 
the decision of Sweden to abandon its 
open border policy further contributed 
to this. Here, domestic politics changed 
well-established international relations. 
German-French and German-Polish 
relations broke up. Instead, new 
alliances emerged, Germany and Greece 
became partners again over the refugee 
crisis, the Visegrad group resurfaced 
and an Austrian-led Balkan group 
emerged. Indeed, small states which 
would conventionally be considered 
powerless turned out to have signi�cant 
power to determine EU policy; this 
challenges older assumptions held in 
the International Relations literature.63 
Smaller states turned previous power 
relations upside down so that it was 
them, not the big states, who dictated 
policy. Finally, the EU Council under 
President Tusk in 2016 side-lined the 
EU Commission and gained initiative 
in pushing though a tough response to 
the refugee in�ux. Generally, these new 
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policy response. In a liberalist fashion 
the con�guration of interest groups 
within member states shaped national 
preferences, which were negotiated 
in an institutionalist fashion between 
member states, which brought about 
the joined EU policy responses.68 My 
second key conclusion is that the crisis 
of the EU shifted the priorities of policy 
and diplomacy within and beyond the 
EU. �e �bold measures�, as Junker 
calls them- closure of borders, sending 
refugees back to Turkey, containing 
refugees in the region, delaying visa free 
travel and thus preventing potentially 
more migration from Turkey- were 
all justi�ed with the higher interest of 
securing the �foundations� of the EU. 
�e prime concerns are thus no longer 
human rights or democracy or good 
relations with Turkey but maintaining 
the EU�s integrity, power, and even 
the European peace order. Refugees 
are not resettled or relocated for the 
bene�t of the respective individuals 
or other countries against the will of 
member states to avoid their further 
alienation, as this would only further 
undermine the union. Likewise, visa 
liberalisation for, and thus more 
mobility or migration from, Turkey 

culminated into a crisis of the stability 
of the EU.64 For instance, Roettgen, a 
senior German foreign policy maker 
(CDU member and chairman of the 
Bundestag�s Committee on Foreign 
A�airs), argued that the refugee crisis 
�has shaken Europe to its foundations� 
and thus threatens its integrity. He went 
on to suggest that �either we unite as 
European, or Europe will be irrelevant 
on the world stage� expressing concerns 
over the future of the EU�s power in 
international relations.65 Commissioner 
Avramopoulos suggested that 
Schengen, �the backbone [of ] what 
we are as a European Union�, has been 
threatened but must be �save[d]�.66 And 
the EU Commission President Juncker 
also stated �when crisis came, it put our 
very foundation to the test�, the refugee 
crisis, like others, was �a threat that 
was systemic� and he argued that this 
�situation demands bold measures�.67

As one key conclusion of this article, it 
seems that this perception of urgency 
and crisis shaped the subsequent EU 

We now face a toxic mix of a 
refugee crisis, the resurgence 
of tensions between the EU, 
NATO and Russia, deepening 
inequality, and rising political 
extremism.

�e crisis of the EU shifted 
the priorities of policy and 
diplomacy within and beyond 
the EU.
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economic considerations, international 
relations or other goals.

Due to the structure of the EU as a union 
of sovereign states, the opposition, even 
if a minority of states, has the power 
to determine the politics of the EU 
as a whole69 and in a defensive realist 
fashion, other states do not impose their 
will on these.70 It seems that all policies 
aimed at addressing the individual 
crisis turned into means to this end and 
that diplomacy towards Turkey was 
undertaken in light of this overarching 
challenge. In any case, I argue that the 
EU as a whole cannot be blamed for 
this policy but rather the individual 
member states and the respective 
political parties and electorates.

is not pushed through as it would 
further alienate certain electorates and 
member states; this is not possible to be 
implemented against the will of some 
hostile governments since this might 
further divide the union. �us, realist 
thinking concerned with the survival 
of the supra-national state prevails over 

Refugees are not resettled or 
relocated for the bene�t of 
the respective individuals or 
other countries against the 
will of member states to avoid 
their further alienation, as this 
would only further undermine 
the union.
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Introduction
�is article analyses the consequences 
of the Syrian refugee protection crisis1 
on the limits of an e�ective and durable 
burden-sharing2 regime. �e 1951 
Convention for the Status of Refugees 
(the 1951 Convention) was developed 
to protect the individuals applying for 
refugee status. Under the Convention 
the right to asylum is considered 
mainly for individual applications, 
thus leaving legally binding rules for 
the signatory states in mass in�ux 
situations somewhat unclear. �is 
ambiguity has been a major obstacle 
in mass movements for the e�ective 
protection of refugees in their host 
countries. 

Despite the proven necessity of 
developing e�ective burden-sharing 
mechanisms since the development 
of the 1951 Convention, the Syrian 
refugee protection crisis starting 

Abstract
�is article analyses the consequences of 
the Syrian refugee protection crisis on the 
development of an e�ective international 
burden-sharing approach. It argues that 
despite the proven necessity of developing 
e�ective burden-sharing mechanisms at the 
EU and international levels, the Syrian 
refugee protection crisis has shown that 
limited progress has been achieved both at 
the international and the regional levels.  
�is article brings these discussions under a 
systematic framework to show how the Syrian 
refugee crisis can provide an opportunity and 
also a challenge for the development of an 
e�ective and durable international burden-
sharing approach. �e primary objective of this 
research is to review Turkey�s experience with 
the Syrian refugees. �e lack of commitment 
for international burden-sharing puts 
refugee-receiving countries under immense 
�nancial, political and social pressures, which 
have direct consequences on the humanitarian 
assistance that refugees can receive. Taking one 
such refugee hosting country, Turkey, as an 
example, this research investigates responses 
given to refugee protection at an international 
level.
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burden-sharing for refugee protection 
under international refugee law and 
the discussion of �public good� theory. 
�e second section provides an 
overview of the legal developments 
on the Syrian crisis in Turkey. �e 
�nal section investigates the limits of 
burden-sharing, speci�cally focusing 
on Syrian refugees and Turkey. Taking 
the Syrian refugees as the main focus 
of discussion, this article presents the 
need to establish e�ective burden-
sharing mechanisms within the EU. 
�e Syrian civil war and the refugee 
protection crisis demonstrates that 
without the existence of a systematic 
approach to refugee burden-sharing 
under a global leadership and a global 
institutional framework promoting a 
universal perspective, it will be di�cult 
to achieve e�ective, long-term and 
durable solutions. �is research assesses 
whether a comprehensive approach 
to refugee burden-sharing through 
�nancial tools, policy coordination or 
resettlement mechanisms is possible or 
not. 

Burden-sharing for 
Refugee Protection under 
International Refugee Law

�e main international legal document 
that outlines the legal framework 
regarding the status of refugees and 
the obligations of the states on refugees 

from 2011 has shown that limited 
progress has been achieved both at the 
international and the regional levels.  
�e lack of commitment for burden-
sharing puts refugee-receiving countries 
under immense �nancial, political and 
social pressures, which have direct 
consequences on the humanitarian 
assistance that refugees can receive. 
One of the receiving countries of 
such in�ux refugee movements is 
Turkey. �is article aims to bring these 
discussions under a systematic analysis 
and show how the Syrian refugee 
crisis can provide an opportunity for 
the development of an e�ective and 
durable international burden-sharing 
regime both at the regional and global 
level, as well as highlighting the current 
limitations for developing such an 
e�ective system.

In that respect, the primary objective of 
this article is to review the importance 
of refugee burden-sharing and refugee 
protection as an international public 
good. Looking at the theory of public 
good, the �rst section of this article 
aims to put forward an approach on 

�e lack of commitment for 
burden-sharing puts refugee-
receiving countries under 
immense �nancial, political 
and social pressures.
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rights, which would later be focused 
on or emphasized more speci�cally in 
other UN legal documents, convention 
and declarations. Article 14.1 of the 
UDHR clari�ed that �everyone has 
the right to seek and to enjoy in other 
countries asylum from persecution.� 
Inclusion of the right of asylum in a 
declaration with a universal scope set 
the basis for prospective international 
legal developments.4 

Following the UDHR, the 1951 
Convention universally described 
who would be considered as a 
refugee with a de�nition provided 
in Article 1. According to this article 
�a person owing a well-founded fear 
of persecution based on his/her race, 
religion, nationality, and political 
opinion or membership of a particular 
social group residing outside the 
country of his nationality and is unable 
or, owing to such fear, is unwilling to 
avail himself of the protection of that 
country; or who, not having a nationality 
and being outside the country of his 
former habitual residence as a result of 
such events, is unable or, owing to such 
fear, is unwilling to return to it.� 5 �e 
Convention with this de�nition did not 
restrain the application of the refugee 
de�nition within a strict geographical 
or regional setting. Instead, Article 1 
tried to provide a de�nition applicable 
universally within a speci�c time frame: 
�events happening before 1 January 
1951.� �is time limitation was later 

is the 1951 UN Convention Relating 
to the Status of Refugees and the 
1967 Additional Protocol. Other 
international human rights conventions 
and legal instruments complement the 
refugee protection provided by these 
two fundamental legal documents. 
Although the 1951 Convention formed 
the main basis of refugee protection, 
it was not the �rst international legal 
instrument to underline the right to 
seek asylum. After World War II, 
there was a strong willingness by the 
international community to support 
fundamental rights and freedoms 
universally. 

�is willingness was re�ected in the 
adoption of the Universal Declaration 
of Human Rights (UDHR).3 �e 
Declaration was proclaimed by the 
United Nations General Assembly 
without any geographical or regional 
speci�cations in Paris on December 10th, 
1948. In addition to the acceptance of 
international and universal protection 
of human rights, this milestone 
declaration has also underlined certain 

After World War II, there 
was a strong willingness by 
the international community 
to support fundamental rights 
and freedoms universally.
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end of the Cold War, such as Iraq in 
1991, motivated Turkey to keep this 
geographical limitation. As in the case 
of Iraqi refugees, the international 
burden-sharing proved to be minimal, 
therefore making Turkey not to 
reconsider lifting the geographical 
limitation. Without a successful result, 
the UNHCR, the EU and selected 
INGOs continue to encourage Turkey 
to lift it. 

�e international legal framework 
established by the 1951 Convention 
and the 1967 Protocol supported 
by the international human rights 
legislation set the basis for a global 
refugee protection regime. While the 
rights of the refugees are de�ned in 
the Convention, the obligations of 
the signatory states are also de�ned 
clearly. In that respect, the Convention 
outlined the obligations of the signatory 
states after granting refugee status. �e 
obligations included providing rights to 
refugees including non-discrimination 
based on race, religion or country of 
origin, continuity of residence, wage-

recognized as unpractical and was lifted 
with the 1967 Protocol.

Despite the aim to provide a 
general refugee de�nition, the 1951 
Convention re�ected the characteristics 
of the already emerging Cold War 
context. Expecting refugees coming 
especially from the Communist bloc, 
the Convention provided the signatory 
states the preference to accept refugees 
coming from Europe or outside Europe. 
�is geographical limitation was 
utilized by some signatory countries 
such as Turkey, but not by all of them. 
�e underlying justi�cation of such a 
limitation was clear: the refugees and 
asylum seekers were expected to �ee 
persecution from countries with the 
Communist regime. As the Convention 
was signed in the Cold War context, 
the justi�cation made by Turkey was 
considered reasonable. With the end of 
the Cold War the political instabilities 
of its neighbourhood proved that 
Turkey was prone to mass refugee 
movements from non-European 
states. �e crisis experienced after the 

Despite the aim to provide a 
general refugee de�nition, the 
1951 Convention re�ected the 
characteristics of the already 
emerging Cold War context.

�e crisis experienced after the 
end of the Cold War, such as 
Iraq in 1991, motivated Turkey 
to keep this geographical 
limitation.
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set out the importance of burden-
sharing in its Preamble. �e last three 
paragraphs of the Preamble underline 
the importance of international 
cooperation among signatory member 
states and their coordination with the 
UNHCR. �e Preamble underlined 
that �considering that the grant 
of asylum may place unduly heavy 
burdens on certain countries, and that 
a satisfactory solution of a problem 
of which the United Nations has 
recognized the international scope and 
nature cannot therefore be achieved 
without international co-operation.�7  
It is clear that the states that prepared 
the Convention recognized that a 
satisfactory result for the refugee 
protection would bring burden on 
certain refugee hosting countries. It 
was clear that without solidarity and 
a strong international cooperation 
among the international community, 
a �satisfactory solution� would not be 
possible to achieve. In addition, the 
Preamble also expressed �the wish that 
all States, recognizing the social and 
humanitarian nature of the problem 
of refugees, will do everything within 
their power to prevent this problem 
from becoming a cause of tension 
between States.�8 �is paragraph was 
elaborating that in case of a lack of 
solidarity or international cooperation, 
the unbalanced burden on one or more 
states would create tensions within the 
international community. 

earning employment, self-employment, 
acquisition or movable and immovable 
property, access to courts, right of 
association, housing, public education, 
social security, administrative 
assistance, freedom of movement, and 
naturalization. �e obligations of the 
states party to the 1951 Convention 
are extensive, such as providing rights 
to the refugees not less than other 
aliens within their territories. �ese 
rights should be almost to the level of 
citizenship, which meant signi�cant 
commitment from the contracting 
states. Acknowledging the di�culty 
to provide such a high level of 
commitment from the individual states, 
the Convention in its Preamble called 
for cooperation and solidarity among 
the signatory states.6

�e Convention did not have a speci�c 
article explaining the context or extent 
of the international cooperation and 
solidarity for refugee burden-sharing 
among states. However, as a general 
�good-will� principle, the Convention 

�e obligations of the states 
party to the 1951 Convention 
are extensive, such as providing 
rights to the refugees not less 
than other aliens within their 
territories.
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burden-sharing among states through 
its various statements, documents and 
activities. Despite these e�orts, there 
has not been a strong willingness by 
the international community since 
1951 to establish clear-cut rules, 
norms or principles on burden-sharing, 
speci�cally on asylum and refugee 
issues. 

Burden-sharing as a concept was �rst 
used in economics and followed by 
security and military studies. It was 
utilized for migration and refugee 
studies by very few scholars until 
recently. In economics, burden-
sharing is explained by the �public 
good� concept. Samuelson de�ned 
it stating that collective consumer 
goods �are goods which all bene�t 
jointly; consumption of these goods 
by one individual does not reduce the 
consumption of the other.�9 Two main 
characteristics of public goods have 
later been distinguished by John Head 
as �indivisibility� and �non-exclusion.�10 
In that respect, �public good� is a good 
that is available without discrimination 
and individuals within a community 
cannot be excluded from its usage. 
Similarly, usage by one individual does 
not reduce its availability to others.11 In 
a non-economic sense, �public good� 
can range from air to street lighting 
or national security. In that respect, 
individuals can bene�t from the public 
good without being exposed to certain 
restrictions of its usage. Similar to 

�e period following the beginning 
of the Syrian civil war has proved the 
foresight of the initial preparatory states� 
vision on the lack of solidarity bringing 
tensions on the refugee hosting or 
receiving states. In this case, the lack of 
solidarity brought tensions especially 
to the Middle East and Europe. �e 
1951 Convention recognized the 
importance of burden-sharing on 
refugee protection and the possible 
dangers to international peace and 
stability of its lack of existence. It will 
be di�cult to assess the exact reasons 
why a clear provision on burden-
sharing was not included in the main 
text of the Convention, but it is possible 
to assume that after WWII even the 
acceptance of the 1951 Convention 
as a liberal text in providing universal 
rights to refugees was a signi�cant 
achievement. �erefore, adding 
obligatory articles into the Convention 
on burden-sharing might have been 
di�cult. Later on, the UNHCR tried 
to emphasize the importance of refugee 

�e period following the 
beginning of the Syrian civil 
war has proved the foresight 
of the initial preparatory states� 
vision on the lack of solidarity 
bringing tensions on the 
refugee hosting or receiving 
states.
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members will be less willing to provide 
the necessary resources to achieve these 
goals. Similarly, it is not possible to 
talk about the diminishing impact on 
other members just because one of 
the members bene�ts from the public 
good. Even though their model focuses 
on NATO, it is argued that this model 
can be applicable to the UN or any 
other international organization.13

Understanding the production of 
the public good is important in 
understanding why and how some 
states will be more willing to contribute 
to the production of certain public 
goods. It is assumed that there is a 
tendency for some �larger� members 
in an organization to place a higher 
value on the public good and bear a 
disproportionate share of the burden. 
�is will be usually not strictly related to 
moral or political terms but rather based 
on respective national interests.14 �at 
also explains the �free rider� problem 
in these kinds of alliances. Free riders 
are those individuals who bene�t from 
a public good without contributing 
(or contributing to a lesser extent) to 
the cost of production of this public 
good.15 Mare argues that the bigger the 
group there will be a greater potential 
for free riding. If the group is smaller 
then the identi�cation of the free rider 
will be easier.16 �is free rider problem 
is located at the heart of the burden-
sharing issue. Within NATO the US 
and other large countries provide more 

individuals, states can also bene�t 
from global public goods or �collective 
goods�12 such as international security 
or stability, if they are members of an 
international organization. 

�e usage of �public good� in military 
and security studies became apparent 
with the model presented by Olson and 
Zeckhauser in their attempt to explain 
the functioning of NATO and the 
disproportionate contribution of the 
USA to this organization. �ey argue 
that almost all kinds of organizations 
provide public or collective goods while 
an organization can be useful when a 
group of individuals or states have 
some common objectives or collective 
goals. Common objective is accepted 
as a common good as long as everyone 
who is a member of this organization 
can bene�t from the achievement 
of this common goal.  According to 
their model, defense is characterized 
as a public good as it ful�lls two 
requirements of its de�nition: non-
excludability and non-rivalry. Since 
the bene�ts of any action taken by 
the organization are common and do 
not exclude any of the members, the 

Burden-sharing as a concept 
was �rst used in economics 
and followed by security and 
military studies.








































































































































































































































































































