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Foreword
Policy coherence for peace is not an abstract demand. The German government’s Guidelines Preventing 
Crises, Managing Conflicts and Promoting Peace formulate, among other things, the claim to be guided 
by human rights, to act in a context-specific, inclusive and long-term manner, to make risks transparent 
and to give priority to prevention. The Federal government would like to improve the joint analysis and 
planning of all ministries involved to implement the Guidelines. From this, concrete questions and  empirical 
values can be derived for complex political situations. The present study makes the practical test. Using 
the neighbouring countries of Mali and Niger as examples, it examines how coherent the actions of  German 
government players are on the ground and which factors influence coherence or incoherence. 

Policy coherence for peace does not only result from the coordination of the core ministries involved in 
the formulation of the Guidelines, in which progress and innovations can certainly be observed in recent 
years. The case studies make it clear that the strategic decisions of at least nine federal ministries have 
significance for further peaceful development in Mali and Niger. The study is thus also a test of whether 
the peace policy model of the Guidelines is sustainable outside the core ministries and whether coherent 
action by all relevant ministries has been strengthened.  

The study was written during a politically tense time in Mali. It is also particularly relevant against the 
background of the debate about the reasons for the failure of the military engagement in Afghanistan. Is 
it possible to draw lessons and prevent similar developments as in Afghanistan? How is German engage-
ment assessed in the context of military missions in pursuit of such diverse goals as sustainable 
 development, combating terrorism and regulating migration?  

Particularly important for answering these questions is the perception of German government’s actions 
by representatives of Malian and Nigerien organised civil society, as well as the participation of local 
experts in the study team.

The study provides important indications for improving structures and the use of funds for German 
 engagement in conflict prevention and peacebuilding, not only in the Sahel. The results are also relevant 
for the formulation of interministerial goals within the framework of the future National Security  Strategy. 

Bodo von Borries  Dr Kira Vinke
Co-Chair  Co-Chair

Advisory Board for Civilian Crisis Prevention and Peacebuilding

September 2022
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Objectives

Germany’s foreign policy action is increasingly taking place in crisis and conflict contexts and is  confronted 
with the challenge of having a positive impact on them. In its Guidelines on Preventing Crises, Resolving 
Conflicts, Building Peace, adopted in 2017, the German Government defined guiding principles for  Germany’s 
engagement in crisis prevention and peacebuilding. Four substantive operational principles, as well as 
the objective of taking action in crisis and conflict contexts with a joint interministerial approach, are set 
down in the Guidelines. But to what extent are the actions of the German Government based on these 
principles? Using country case studies on Mali and Niger as examples, this study analyses the policy 
 coherence for peace in German Government’s actions, both in relation to the principles laid down in the 
Guidelines and to the instruments and mechanisms used for coordination among the ministries. Further-
more, the study investigates how civil society stakeholders in Mali and Niger perceive the German 
 Government’s actions and their (in)coherence with regard to the principles and objectives of the Guide-
lines. On this basis, the study identifies influencing factors which facilitate or render difficult policy 
coherence for peace and outlines recommendations on how German government action can be more 
strongly aligned with the Guidelines. 

Methodology

Policy coherence for peace as defined by this study is the combined impact of individual measures or 
policy fields on the overriding goal of fostering durable peace. A differentiation has to be made here 
between policy coherence for peace at the strategic level—the strategic orientation and planning of the 
German Government’s actions—and at the implementation level—the instruments and activities of the 
relevant ministries on the ground. German Government action is defined as the totality of the measures 
and instruments of the German ministries active in Mali and Niger. The German Government’s guiding 
principles for its engagement in crisis prevention and peacebuilding are operationalised with regard to 
the goal of joint interministerial action (the procedural dimension) as well as with regard to the substan-
tive conformity with the operational principles set out in the Guidelines (the substantive dimension). 
These principles are:

1. Respecting, protecting and guaranteeing human rights;

2. Taking context-specific, inclusive and long-term oriented action;

3. Making risks transparent, acting in a coherent manner and complying with due diligence;

4. Respecting the primacy of politics and the priority of prevention.

In addition to analysing relevant documents, the study draws on 25 focused interviews with representa-
tives of the ministries, implementing organisations, as well as civil society in Germany. Furthermore, in 
Mali and Niger 35 focused interviews were conducted with representatives of the German embassies, 
implementing organisations as well as multilateral organisations with German contribution. With the aim 
of gauging the local perception of the German Government’s actions, more than 40 focused interviews 
were carried out with civil society representatives from Niamey, Agadez and Tahoua (Niger) as well as 
Bamako, Sikasso, Mopti and Gao (Mali).
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Study results

1. This study finds that German government action in Mali and Niger does not adequately implement 
the procedural and substantive goals formulated in the Guidelines. The stakeholders involved are 
very much aware of the need for joint interministerial action and there are institutionalised 
 mechanisms implementing it in part. However, the German Government’s actions are not  sufficiently 
in harmony with the substantive principles laid down in the Guidelines. The stakeholders involved 
are guided neither by the four operational principles nor the overall objective of fostering durable 
peace. Overall, there is a lack of substantive underpinning of interministerial joint action that 
 defines common goals and shared theories of change.

2. At both the strategic and implementation levels a wide range of instruments and mechanisms for 
interministerial coordination and joint action are being used, some of which were developed 
 specifically for the contexts of the two countries. However, this is largely limited to the so-called 
“core ministries” and thus only covers some of those active in Mali and Niger. In particular, the 
establishment of the Sahel Task Force at the Federal Foreign Office led to interministerial coordi-
nation as well as joint planning and consultation between the Federal Foreign Office, the Federal 
Ministry for Economic Cooperation and Development and the Federal Ministry of Defence. The 
established instruments are geared first and foremost to the working level and foster the exchange 
of information at that level as well as mutual understanding for the goals and theories of change 
of the individual ministries. However, these instruments are insufficiently interlinked with the 
decision-making levels of the ministries and with the implementation level on the ground ( embassies). 
There is a considerable need for action in the interministerial generation and provision of (contex-
tual) knowledge, including that on early warning, as well as in joint interministerial evaluations.

3. Implementation of the four operational principles defined in the Guidelines as well as of the over-
riding aim of fostering durable peace has been under par in practice. The German Government’s 
actions in Mali and Niger are not based on a common understanding among the ministries of  durable 
peace or shared theories of change on how such peace should be achieved. To date, the German 
Government has not formulated overall country-specific political strategies for either Mali or Niger 
that operationalise the goal of fostering durable peace. The available official documents which sum 
up the German Government’s objectives and strategies only partially reflect the substantive 
 principles set out in the Guidelines. The lack of such strategies increases dependence on France’s 
Sahel policy, prevents an independent German contribution to the European Union’s Sahel policy 
and fosters substantive incoherencies between bilateral and multilateral engagement. 

4. At the implementation level, too, it is evident that the German Government’s actions in Mali and 
Niger are only partly in harmony with the principles outlined in the Guidelines. In Mali, there is a 
particular need for action with regard to the principle of taking context-specific, inclusive and 
long-term oriented action as well as with regard to respecting, protecting and guaranteeing human 
rights. In Niger, it is clear that although Germany’s engagement is being implemented in a way that 
is context-specific thanks to the close cooperation with the Government of Niger, there is consider-
able need for action when it comes to the principle relating to the respect, protection and  guarantee 
of human rights. Germany’s engagement does not follow any systematic prevention strategy in 
either country.
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5. On the whole, Germany’s bilateral engagement is perceived positively by representatives of civil 
society in Mali and Niger, while Germany’s participation in multilateral missions (EU, UN) is not seen 
as a German contribution and is considered by many to stand in contradiction to the German 
 Government’s guiding principles for conflict prevention and peacebuilding. In both countries, 
 Germany’s engagement is associated in particular with its bilateral development policy and long-
term cooperative engagement in people-oriented sectors. This is largely regarded as coherent and 
in line with the objectives of the Guidelines. From the perspective of the local civil society, there 
is a substantial need for action in both countries when it comes to protecting human rights and 
combatting impunity.

6. The following factors foster policy coherence for peace when it comes to Germany’s engagement 
in Mali and Niger: (a) institutionalised formats of interministerial coordination geared to the  specific 
needs of the country contexts (for example, the Sahel Task Force, the interministerial group meet-
ings in Mali—the ‘Nordrunde’ (‘Northern round’), (b) liaison personnel such as civilian advisers in 
the Bundeswehr contingent, as well as (c) interministerial financing mechanisms. The following 
factors have a negative impact on policy coherence for peace: (a) the absence of country-specific 
overall political strategies, (b) the lack of willingness to cooperate as well as the lack of capacities 
and legitimacy of governmental partners, (c) low staffing levels and the inadequate institutional 
integration of the embassies, as well as (d) the overall short stays of ministerial personnel on the 
ground.

Based on these results, we formulate five recommendations for the German Government:

1. For countries affected by crises and conflict with substantial German engagement involving more 
than two ministries, the German Government should develop interministerial country-specific 
strategies that define the overall political strategy and gear the goal of fostering durable peace to 
the concrete country contexts. 

2. Interministerial country strategies should also encompass the objective of prevention, which ad-
dresses the structural and historical causes of conflict. This objective should be operationalised 
for the concrete country contexts and made a central element of Germany’s engagement. 

3. With a view to implementing the guiding principles for conflict prevention and peacebuilding as 
well as realising the German Government’s aim of taking action on an interministerial basis, German 
embassies must be provided with additional staff and integrated to a greater extent into strategic 
processes. 

4. To ensure that Germany’s engagement in Mali is coherent with the Guidelines, it should be aimed 
at strengthening national and local structures for conflict resolution. This includes the increased 
promotion of the rule of law and the judiciary to combat impunity and to deal with human rights 
violations in court, as well as the promotion of local dialogue and peace processes. 

5. With the aim of ensuring that the governmental cooperation in Niger, which has been successful to 
date, is safeguarded on a long-term basis and remains coherent with the aim of fostering durable 
peace, a more intensive and institutionalised exchange with local civil society is needed.
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In 2021, there were 130 active violent conflicts worldwide, another increase over the previous year. More 
than half of them took place on the African continent. A large part of this is due to the increase in Islamist 
violence. More than half of all violent conflicts with state involvement in Africa were fought between state 
authorities and militant Islamist groups (Davies et al. 2022: 603 – 608). The Sahel region, particularly the 
countries of Burkina Faso, Mali and Niger, have become the centre of such violent conflicts. In Mali and 
Niger alone, more than half a million people are currently internally displaced or have fled to safe neigh-
bouring states, and nearly 11 million are dependent on humanitarian aid (OCHA 2022a; 2022b). These 
developments also have an impact on German foreign policy.

In its foreign policy actions, the Federal Republic of Germany is increasingly confronted with the peace 
and security policy challenges of a world of increasing violent conflicts. With the adoption of the  Guidelines 
Preventing Crises, Managing Conflicts, Promoting Peace in 2017, the German government committed itself 
to assuming greater responsibility for global crisis prevention, conflict management and peacebuilding. 
The Guidelines also set out a peace policy model that defines approaches to action, instruments and 
structures with the help of which it intends to contribute to the creation of long-term and sustainable 
peace (Bundesregierung 2017: 50). In order to achieve this goal, the Guidelines emphasise the need for a 
coherent and interlinked political strategy of the entire German government, which includes not only the 
contributions of foreign, security and development policy, but also education, cultural, environmental 
and economic policy with an international impact (Bundesregierung 2017: 14). In its coalition agreement, 
the current German government also recognised the Guidelines as the basis for Germany’s commitment 
to crisis prevention and peacebuilding and agreed to improve interministerial cooperation (Bundesre-
gierung 2021a: 117).

In complex and fragile conflict contexts, coherent action and an interministerial political strategy are 
particularly important to prevent conflicting objectives, make interactions visible, and comprehensively 
identify risks. This particularly concerns the interface of peace and development, which is central to the 
success of peacebuilding measures (Wolff et al. 2020: 56). For this reason, the German government an-
nounced in the Guidelines an even closer dovetailing and coordination of the various ministries, both in 
political steering and planning as well as in policy implementation on the ground (Bundesregierung 2017: 
112 – 116). This commitment was further developed in the Federal Government’s Practical Guide to a Joint 
Interministerial Approach to Crisis Prevention, Conflict Transformation and Peacebuilding (Bundesregierung 
2019a). In addition, the substantive goals of the Guidelines were concretised in three interministerial 
strategies to support the promotion of the rule of law, security sector reform, and dealing with the past 
and reconciliation in crisis and conflict countries (Bundesregierung 2019b; 2019c; 2019d).

The Guidelines thus formulate an ambitious substantive program geared towards joint ministerial  processes 
for Germany’s government action on crisis prevention and peacebuilding. But how coherent is German 
government action in practice? And to what extent are the guiding action principles and instruments for 
promoting sustainable peace set out in the Guidelines actually implemented? This study examines these 
questions on the basis of two selected country contexts: Mali and Niger, in each of which the German 
government is significantly active with more than two departments and in which there is a particular 
need for action with regard to peacebuilding and crisis prevention. 

The aim of this study is to make an evidence-based assessment of the coherence of German government 
action in Mali and Niger with the Guidelines and, deriving from this, to make country-specific and 
cross-country recommendations for action to the German government. Policy coherence for peace is 
understood as the interaction of individual measures or policy fields in relation to the overarching goal 
of promoting sustainable peace as formulated in the Guidelines (see also Bergmann et al. 2020). To achieve 
this goal, the study focuses on three guiding questions:

13
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How coherent is German government action in Mali and Niger with the principles laid out in the Guidelines? 
Firstly, the study examines the policy coherence for peace of German government action in Mali and Niger 
both with regard to the operational principles laid down in the Guidelines and with regard to the instru-
ments and mechanisms used for interministerial coordination. The study focuses on the level of political 
strategy and planning as well as implementation on the ground. In accordance with the terms of reference, 
the study focuses on the coherence of the actions of German government actors and not on the impact 
of the measures implemented. The German government’s actions are understood as the totality of 
 measures and instruments of the German ministries active in Mali and Niger.1

How (in)coherent is German government action from the perspective of local actors? Secondly, the study 
investigates how players on the ground, especially those in local civil society, perceive the (in)coherence 
of German government action with regard to the principles set out in the Guidelines. This includes, for 
example, whether the goals and strategies of the ministries are perceived as following an overarching 
guiding principle and as being coherent among themselves. This local perspective is important because 
the perception of (in)coherence can have a significant influence on the credibility of German government 
players on the ground and the success of their measures.

Which factors favour or impede policy coherence for peace? Thirdly, the study identifies influencing  factors 
that favour or hinder policy coherence for peace in German government action. The study looks at the 
practices of government ministries, institutional structures, and general contextual factors.

In order to answer these guiding questions and to achieve the formulated goal, the study is structured 
as follows. It first outlines the challenges with regard to peacebuilding and conflict prevention in Mali 
and Niger and summarizes German engagement in both countries (Chapter 2). Chapter 3 presents the 
framework for analysis and the methodological approach. The following chapters present the key findings 
regarding the policy coherence for peace of German government action in Mali and Niger, both at the 
level of political strategy and planning (Chapter 4.1) and at the implementation level in Mali and Niger 
(Chapter 4.2), as well as with regard to the perception of (in)coherence by local civil society actors 
( Chapter 5). Chapter 6 identifies factors, that favour or hinder policy coherence for peace in Mali and 
Niger. Finally, Chapter 7 formulates country-specific and cross-country recommendations for action for 
the German government that can be used to improve policy coherence for peace across different  ministries. 

The conduct of this study took place during a turbulent period for both countries and the entire Sahel 
region, in which the withdrawal of French troops from Mali was announced and initiated, in which  political 
confrontation between the Malian transition government and its Western partners, especially France, as 
well as ECOWAS states came to a head in the dispute over the organization of elections and cooperation 
with Russian mercenaries, and in which violence in the region continued to spread. While data collection 
took place in this period, this analysis refers to a larger period of the German government’s involvement 
in Mali and Niger, which began primarily with the significant increase in international engagement since 
2013. Nevertheless, these developments call for a critical review and sustained reorientation of German 
and European engagement for peace in the region. The results of this study can contribute to this process 
by providing a gauge of the priority that the promotion of sustainable peace has had in German  engagement 
in Mali and Niger to date and what would need to be done to ensure that this goal is implemented more 
consistently in the future.

1 German government action thus does not include the activities of German political foundations or German civil society organisations, even if 
they also receive financial support from the German government. The activities of the German implementing organisations (e. g. GIZ, KfW), on 
the other hand, are part of government action insofar as they are directly implementing instruments of the ministries through projects and 
programmes.

14
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2. Challenges to 
 building  peace and 
 German  engagement 
in Mali and  Niger
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2.1 Challenges to building peace
Mali and Niger share similar challenges with regard to establishing long-term peaceful and legitimate 
orders, but differ significantly in their current conflict intensity as well as in the way both countries have 
dealt with intra-state violence to date. Mali, as the country of origin of the crisis in the Sahel, is affected 
by an acute violent conflict: In the past five years, the number of violent events in the country has  increased 
sevenfold, and the number of people killed has increased sixfold (see Chart 1). Niger, on the other hand, 
was long considered relatively stable compared to its neighbours. Nevertheless, violence, mainly  motivated 
primarily by Islamism is increasing significantly here as well (see Chart 2). In 2021, five times as many 
violent events were recorded as five years earlier. This violence is an expression of cross-border  dynamics 
within the entire region and mostly spreads from the border areas into the respective states (see Map 1). 
Behind this are a multitude of very different violent players, most of which are transnationally organised 
and yet locally anchored. These include the Al-Qaeda-affiliated “Group for the Support of Islam and 
 Muslims” (JNIM) and the IS offshoot “Islamic State of the Greater Sahara” (ISGS), as well as local self- 
defence militias such as the Dan Na Ambassagou as well as criminal networks (Lebovich 2019; Cold- 
Ravnkilde & Ba 2022).
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An essential key to understanding these dynamics of violence is a state project inherited from colonial 
times, which excludes large parts of the country from the welfare, protection and conflict regulation 
services of the state. Thus, in all Sahel states, the distribution of state services is extremely uneven, 
concentrated in the largest cities, while the peripheral regions have been systematically neglected ( Idrissa 
2021: 21). State employees, including the political leadership, have been recruited mainly from sedentary 
groups since independence, although Niger differs markedly from Mali in this respect (see below). This 
structural marginalisation of large parts of the country and its populations is a major breeding ground 
for local conflicts over resources (especially water and land) and political orders, which are used by  jihadist 
groups for their own purposes (Assanvo et al. 2019). Previous national and international efforts as well 
as only modest improvements for the people through electoral democracy have done little to address 
the widening gap between state and society and the deep mistrust towards state elites (de Sardan 2021; 
Yabi 2022). Moreover, climate change and extreme weather intensify competition for land and natural 
resources, increasing the risk of further conflict and food crises in the region (Adelphi 2019;  Desmidt et 
al. 2021).

2.1 Challenges to building peace
Mali and Niger share similar challenges with regard to establishing long-term peaceful and legitimate 
orders, but differ significantly in their current conflict intensity as well as in the way both countries have 
dealt with intra-state violence to date. Mali, as the country of origin of the crisis in the Sahel, is affected 
by an acute violent conflict: In the past five years, the number of violent events in the country has  increased 
sevenfold, and the number of people killed has increased sixfold (see Chart 1). Niger, on the other hand, 
was long considered relatively stable compared to its neighbours. Nevertheless, violence, mainly  motivated 
primarily by Islamism is increasing significantly here as well (see Chart 2). In 2021, five times as many 
violent events were recorded as five years earlier. This violence is an expression of cross-border  dynamics 
within the entire region and mostly spreads from the border areas into the respective states (see Map 1). 
Behind this are a multitude of very different violent players, most of which are transnationally organised 
and yet locally anchored. These include the Al-Qaeda-affiliated “Group for the Support of Islam and 
 Muslims” (JNIM) and the IS offshoot “Islamic State of the Greater Sahara” (ISGS), as well as local self- 
defence militias such as the Dan Na Ambassagou as well as criminal networks (Lebovich 2019; Cold- 
Ravnkilde & Ba 2022).
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Mali is currently confronted with multiple crises. The current security crisis relates in particular to the 
violent conflicts in northern and central Mali (see Map 1). In northern Mali, an armed rebellion by Touareg 
groups against the central government took place in 2012. It was based on a conflict between Touareg 
groups and the central state that has existed since the founding of the state and was further fuelled by 
illegal trade and the collapse of the Gaddafi regime in Libya (ICG 2018). In alliance with jihadist groups, 
Touareg rebels conquered large parts of the north and declared an independent Touareg state, Azawad. 
As a result, jihadist groups gained ground in northern Mali and expanded southwards, which was halted 
in early 2013 by the French military intervention “Opération Serval”, deployed at the invitation of the 
Malian government (see also Box 1). In 2015, a peace agreement was reached with various Touareg groups, 
which included the integration of Touareg fighters into the Malian army and increased participation and 
economic aid for the north. To date, the agreement has only been partially implemented. As a result, 
violent clashes between the signatories of the peace agreement are on the rise again. 

Since 2016, violence in Mali has spread from the country’s north to the centre, intensifying long-standing 
conflicts between nomadic and sedentary parts of the population over resources and participation, which 
are used by jihadist groups and local self-defence militias for recruitment. Unlike in the north, there is 
currently no nationally controlled peace process for central Mali. Especially Mali’s Western partners have 
so far declared negotiations with jihadist groups as a red line. Nevertheless, a number of local peace 
agreements have achieved clear successes in de-escalating violence (Ba & Cold-Ravnkilde 2021; 
 Dakono 2022).

Map 1: Violence in Mali and Niger 2016 – 2022  
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The structural causes of Mali’s violent conflict lie above all in the nature of the state with hardly any 
presence in the countryside, and in the systematic exclusion of certain population groups such as the 
Touareg in the Malian state apparatus, which is dominated above all by elites from the country’s south. 
To this day, this has made it difficult to implement the peace agreement agreed in 2015 and to bring peace 
to the conflict in northern Mali, fuelling feelings of marginalisation at the centre. The long and  systematic 
neglect of the north and centre by the Malian central government in Bamako has encouraged the spread 
of the sphere of influence of jihadist groups as well as alternative orders of violence that compete with 
those of the central state (Englebert & Lyammouri 2022). The state’s primarily military efforts to date 
have failed to prevent further inter-communal violence and the strengthening of non-state armed groups, 
but have actually contributed to their exacerbation (ICG 2019).

Box 1: Mali and the Sahel as a theatre of multiple interventions

Since 2013, Mali and the entire Sahel region have become the scene of a variety of very different inter-
national interventions: After the French military operation “Opération Serval” was able to stop the 
advance of the rebels on Bamako, France continued its military operation in the form of the “Barkhane” 
mission and, from 2020, additionally as part of the European “Takuba” mission as a counterterrorism 
operation against jihadist groups in Mali and neighbouring countries. Currently, both missions are 
being withdrawn from Mali and realigned. A brief African-led intervention by the Economic  Community 
of West African States (ECOWAS) was followed in 2014 by the United Nations (UN) Mission for the Stabi-
lisation of Mali (MINUSMA), which today forms one of the largest UN missions with 11,820 soldiers, 1,722 
police officers and 3,384 civilian personnel (United Nations 2022). MINUSMA’s mandate includes 
 supporting the Malian government in implementing the 2015 peace agreement between the latter and 
parts of the Touareg rebels; supporting the Malian government in restoring state authority in the 
centre of the country; protecting the civilian population; monitoring and documenting human rights 
violations; and establishing a safe environment for humanitarian aid (UN Security  Council 2022). In 
2013, EU foreign ministers decided to launch an EU Training Mission in Mali (EUTM Mali) to strengthen 
Malian armed forces by providing training and advice in the fight against jihadist groups. The military 
training is complemented by two EU civilian missions—EUCAP Sahel Mali and EUCAP Sahel Niger—which 
aim to train the national police, national guard and gendarmerie in the fight against trafficking and 
migration control, among other things. In addition, since 2017, the G5 Sahel States’ Joint Force has been 
operating with a focus on the border areas of its members Mauritania, Mali, Niger, Burkina Faso and 
Chad.

These challenges are compounded by a long-standing political crisis, which is rooted primarily in the lack 
of legitimacy of the ruling political elites and the ineffectiveness of formal democratic structures and 
which was the leitmotiv of the two military coups in 2012 and 2020 (Niang 2020). Together, this has blocked 
important reforms in the state system, which has also meant that key promises of international civilian 
and military cooperation have not been kept (VAD-Ausschuss Sahel 2021). Since the August 2020 coup 
against President Ibrahim Boubacar Keïta, elected in 2018, followed by another coup in May 2021, Mali has 
been ruled by a transitional military government. International pressure to hold elections, such as  ECOWAS 
sanctions, have not been successful so far, but have led to a stalemate between regional/international 
players and the Malian transitional government. As a result of this situation, the escalating violence and 
the impact of the Covid-19 pandemic, the socio-economic crisis in the country has also worsened. With a 
renewed decline in agricultural food production and food inflation at 5%, 1.3 million people were  acutely 
food insecure in 2021, the highest level since 2015. Overall, the World Bank estimates that violent conflict 
in Mali cost more than 23 % of its gross domestic product between 2012 and 2018 (World Bank 2022: 6 – 7).

2.1 Challenges to building peace
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In contrast to Mali, Niger is governed by a democratically elected government, but there too democracy 
has feet of clay (Claes & Lyammouri 2020). Since the early 1990s, the democratisation process has been 
overshadowed by divergences between government and opposition, two military coups in 1996 and 2010, 
armed uprisings and inter-communal conflicts over the control of natural resources (Soumahoro 2021: 2). 
2021 saw the first democratic transfer of power by civilian presidents from the same political camp. How-
ever, this supposed stability is based on increasing repression against political opponents from the 
opposition and civil society since 2011 and the restriction of political freedoms (Amnesty International 
2022; Tournons la Page Niger 2022). 

Like Mali, Niger’s recent history is marked by Touareg rebellions, which were, however, successfully  pacified 
through their inclusion in the state apparatus, including the security forces (Saidou 2015). Overall, Niger, 
in contrast to Mali and the other Sahel states, has been much more successful in integrating various 
social groups into state government structures and thus has also created less breeding ground for the 
spread of jihadist groups than is the case in Mali. The last three holders of the presidency all came from 
the north or east, i. e. not from the supposed (power) centre of the country (Idrissa 2021: 20). Although 
the Nigerien state is more present in the country than in neighbouring Mali, state welfare and  protection 
services are severely limited. The socio-economic situation in Niger has also worsened in recent years: 
The Covid-19 pandemic, coupled with the unstable security situation and devastating floods in 2020, have 
had a negative impact on the livelihoods of many Nigeriens and destroyed hard-won  successes in  poverty 
reduction (World Bank 2021).

The security challenges in Niger are currently concentrated in the border area with Nigeria, especially in 
the regions of Diffa (Boko Haram’s sphere of influence), Dosso, Maradi and Tahoua, as well as in the  border 
area with Mali and Burkina Faso in the regions of Tillabéri and Tahoua (see Map 1). Similar to Mali, the 
conflict dynamics are increasingly taking on ethnic features, in part due to a heavily military approach to 
pacification (ICG 2021). Unlike in neighbouring countries, however, national dialogue efforts with jihadist 
violent players have been underway in Niger since 2016. These efforts are largely due to the initiative of 
the then interior minister and current president Mohamed Bazoum and use national structures that have 
already been successful in pacifying the Tuareg rebellion and integrating it into the Nigerien state (ICG 2021: 
13 – 14; Englebert & Lyammouri 2022: 15).

Challenges to  building  peace and  German  engagement in Mali and  Niger
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2.2 German engagement in Mali and Niger
Both Mali and Niger are priority countries for Germany’s engagement in crisis prevention and peacebuild-
ing. German engagement in Mali has grown steadily over the past ten years, not least due to Germany’s 
participation in the multilateral missions of the UN and EU (see Chart 3). In Niger, one of the most  important 
transit countries for migration, migration management and the expansion of state border security are at 
the centre of several ministries’ policies in addition to development cooperation, stabilisation and peace-
building. In both countries, the so-called “core ministries”—the Federal Foreign Office, the Federal  Ministry 
for Economic Cooperation and Development, the Federal Ministry of Defence—as well as the Federal 
Ministry of the Interior (BMI) are represented by seconded personnel within the framework of bilateral 
and multilateral cooperation. The Federal Ministry for the Environment, Nature Conservation, Nuclear 
Safety and Consumer Protection (BMUV) and the Federal Ministry of Food and Agriculture (BMEL) are also 
involved in both countries through global/regional programmes without their own staff on the ground 
(see Table 1). 

Mali Niger

AA 	 Stabilisation

	 Humanitarian aid

	 Federal government’s  security 
capacity- building initiative 
( Ertüchtigungsinitiative, EIBReg)

	 Stabilisation 

	 Humanitarian aid

	 EIBReg

BMZ 	 Development cooperation

	 Transitional development assistance

	 Development cooperation

	 Transitional development assistance

	 Civil Peace Service

BMVg 	 Participation in MINUSMA & EUTM Mali

	 EIBReg

	 Participation in EUTM Mali  
(Bundeswehr mission “Gazelle”)

	 EIBReg

BMI 	 Participation in MINUSMA

	 Participation in EUCAP Sahel Mali

	 Participation in EUCAP Sahel Niger

	 Seconded liaison officer of the Federal 
Police

BMUV 	 Transnational measures for climate 
 protection and adaptation

	 Transnational measures for climate 
 protection and adaptation

BMEL 	 Financial support via the Bilateral Trust 
Fund/FAO 

	 Financial support via the Bilateral Trust 
Fund/FAO 

BMWK 	 Energy Sector Study (2021) –

BMBF – 	  Cross-country support for the West 
 African Centre of Excellence on 
 Climate Change and Adaptive Land 
 Management (WASCAL)

Table 1: Instruments of German government action in Mali and Niger

2.2 German engagement in Mali and Niger
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As part of its multilateral military engagement, the Federal Ministry of Defence (BMVg) is participating in 
the UN mission MINUSMA with a contingent of 1,100 soldiers (increased to a ceiling of 1,400 in May 2022), 
primarily in Gao (northern Mali) and Bamako (headquarters), and, until its termination in May 2022, in the 
EU military training and advisory mission (EUTM Mali) with approximately 300 soldiers in Koulikoro (Von 
Gienanth & Matschie 2022: 3 – 4). Security cooperation in Niger is much smaller in terms of personnel. Here, 
the German government supports the “Gazelle” training mission, which began in 2018 and involves  a unit 
of approximately 200 Bundeswehr special forces training Nigerien special forces in Tillia in the Tahoua 
region (see Map 2). Since 2021, this initiative has been running under the mandate of EUTM Mali. In  addition, 
the Bundeswehr airlift base in Niamey supplies the Bundeswehr contingents in Mali and Niger under 
 MINUSMA’s mandate. Bilaterally, Germany is involved in both countries within the framework of the  security 
 capacity building initiative, accompanied by a military advisor in each country. The security capacity 
building  initiative is an instrument created in 2016 to support the provision of advice, training and 
 equipment to civilian and military security forces (BMVg & AA 2019).

With a contingent of 9 police officers, the Federal Ministry of the Interior (BMI) provides civilian capacities 
at various MINUSMA locations in Mali (Bundestag 2021: 4). In Niger, the ministry is involved in the EU  mission 
EUCAP Sahel Niger with four police officers in Niamey and Agadez in capacity-building of the police and 
in the establishment of a mobile border guard for migration control. A liaison officer from the Federal 
Police works at the German embassy (Bundestag 2021: 4).

In Mali and Niger, the Federal Foreign Office (AA) is contributing to stabilisation and humanitarian aid. In 
northern Mali, the AA is supporting the establishment of a truth commission to document human rights 
violations and local conflict management structures. In addition, the AA promotes the Malian cultural 
sector with a focus on young people with a preventive approach. In Niger, the contribution to stabilisation 
focuses on financial support for the multilateral Lake Chad Stabilisation Facility, whose approach is being 
extended to the border region with Burkina Faso and Mali (see Map 2). This engagement is accompanied 
by civilian projects in the conflict regions close to the border. Civilian stabilisation measures in the bor-
der areas of both countries affected by violence are financed through the PATRIP Foundation, which was 
originally established by AA and KfW Development Bank as a joint financing instrument for international 
engagement in Afghanistan. These focus primarily on the provision of basic services and infrastructure 
and are implemented by non-governmental organizations. In both countries, the AA also supports an 
Africa-wide African Union border program. 

The largest financial part of the AA’s engagement in both Mali and Niger goes to humanitarian aid. This 
has increased enormously in recent years due to the humanitarian emergency in the region. The focus in 
both countries is on emergency food assistance, water and sanitation, basic health care as well as 
 protection and care for refugees. A significant part of this is implemented through transnational 
 programmes of multilateral organisations of the UN system (especially WFP, UNHCR, UNICEF, IOM) as well 
as through German and international non-governmental organisations.

Challenges to  building  peace and  German  engagement in Mali and  Niger
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The engagement of the Federal Ministry for Economic Cooperation and Development (BMZ) in both  countries 
consists of three pillars: (1) bilateral technical and financial development cooperation focusing on decen-
tralisation/good governance and the promotion of agriculture in both countries, as well as drinking water 
supply (Mali) and basic education (Niger); (2) projects within the framework of the special initiatives 
“ONE WORLD—No Hunger” and “Tackling the root causes of displacement, (re-)integrating refugees”; 
(3) various  regional resilience programmes to build basic infrastructure, food security and employment 
opportunities as part of structural transitional development assistance, most of which are implemented 
by multilateral  organisations (WFP, UNICEF). Through these three instruments, the BMZ finances a wide 
range of programs and projects in both countries. Together with the German government’s civilian  measures 
in the field of stabilisation and humanitarian aid, they represent Germany’s contribution to the Sahel 
Alliance, an  initiative founded by Germany, France and the EU for the cross-border coordination of civil 
cooperation in the Sahel. 

The BMZ is also contributing to conflict prevention in the areas of peacebuilding and transboundary 
transhumant pastoralism through the Civil Peace Service instrument in Niger, which is being  implemented 
by EIRENE and the Deutsche Gesellschaft für Internationale Zusammenarbeit (GIZ). In addition, the BMZ 
supports the establishment of the “G5 Sahel Facility”, a foundation that aims to make a preventive 
 contribution in particular by promoting income and employment opportunities in the G5 Sahel states 
(Mali, Niger, Burkina Faso, Mauritania, Chad).

Map 2: German security engagement in Mali and Niger
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AA 16,061,060 13,360,848 30,848,589 33,269,211 133,274,928
BMZ 79,880,336 92,469,455 177,727,367 107,790,923 116,650,813
BMVg 23,800,000 26,400,000 245,747,339 313,694,020 462,375,163
BMI 51,245 390,613 729,909 494,039 554,073
BMUV – 1,020,901 2,064,176 2,471,052 728,522

Chart 3: Ministry-specific engagement in Mali 2013 – 2021

To a much lesser extent, the Federal Ministry for the Environment, Nature Conservation, Nuclear Safety 
and Consumer Protection (BMUV) supports climate change mitigation and adaptation in Mali through 
global and regional programs in both countries, without its own presence on the ground. The Federal 
Ministry of Food and Agriculture (BMEL) is also active across Africa, including in Mali and Niger, through 
a Bilateral Trust Fund in cooperation with FAO (BMEL 2020). The Federal Ministry for Economic Affairs and 
Climate Protection (BMWK) conducted an  analysis of potentials for renewable energies in the mining 
sector in 2021 (BMWi 2021). Across countries, the  Federal Ministry of Education and Research (BMBF) is 
also supporting the establishment of a centre of excellence for scientific support for the fight against 
climate change and adaptive land management in West Africa (WASCAL) which began operations in Niamey 
in 2010, as part of the “Research for  Sustainable  Development” framework program.

Challenges to  building  peace and  German  engagement in Mali and  Niger
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3. Analytical framework and 
 methodological approach



In the following, the concept of policy coherence for peace is first defined and operationalised for the 
analysis undertaken in this study. Then the methodological procedure and the data basis of this study 
are explained.

3.1 What is policy coherence for peace?
The term policy coherence for peace is neither an established nor a clearly defined concept in either 
social science research or policy practice (Bergmann et al. 2020: 32). While in the development policy 
debate the concept of policy coherence for sustainable development has led to its own research strand 
and has been included in both the EU’s Lisbon Treaty and the United Nations’ Sustainable Development 
Goals (SDGs), there is no comparable conceptual equivalent for the policy goal of promoting sustainable 
peace, either in research or in practice (Forster & Stokke 1999; Forster 2000; Picciotto 2005).

Policy coherence is generally understood as the interaction of different policies with regard to an overall 
goal (May et al. 2006: 382). Consequently, for this study, policy coherence for peace is defined as the 
 interaction of individual measures or policy areas with regard to the overall goal of promoting sustainable 
peace, as defined in the German government’s Guidelines (cf. Bergmann et al. 2020: 33). In this context, 
the study distinguishes between policy coherence for peace at the strategy level—the strategic  orientation 
and planning of the ministries’ actions—and that at the implementation level—the instruments and 
 measures on the ground. 

In accordance with the Guidelines, we operationalise the German government’s model in terms of its 
content as well as the underlying interministerial processes of German government’s actions. The study 
examines policy coherence for peace in terms of the substantive conformity of German government’s 
actions with the principles of action laid down in the Guidelines (substantive dimension) on the one hand, 
and with the goals set out in the Guidelines with regard to interministerial processes on the other 
( procedural dimension). The substantive dimension of policy coherence for peace results from the four 
principles for action set out in the Guidelines (Bundesregierung 2017: Chapter 2.2):

1. Respecting, protecting and guaranteeing human rights;

2. Taking context-specific, inclusive and long-term oriented action;

3. Making risks transparent, acting in a coherent manner and complying with due diligence;

4. Respecting the primacy of politics and the priority of prevention.

The procedural dimension encompasses the structures and processes of the interministerial approach 
described in the Guidelines, which range “from early warning, context analysis, formulation of common 
goals, planning and implementation of concrete measures to evaluation of the engagement and further 
development of instruments” (authors’ translation, Bundesregierung 2017: 110 – 116).

The successful establishment of policy coherence for peace depends on various influencing factors, which 
include human action and institutional structures as well as other contextual factors. With regard to these 
factors, we examine what effects the instruments and practices of interministerial coordination have on 
the substantive dimension of policy (in)coherence for peace. In addition, other contextual factors that 
may have an influence on (in)coherence in German government action (e. g. the conflict context,  legitimacy 
of partner governments, etc.) will be examined.
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The analysis of perceptions includes the assessment of German government action’s policy coherence 
for peace by local players, especially those from civil society. This part of the study is important in that 
the perception of (in)coherence in German government action can have a significant influence on the 
credibility of German policy on the ground and thus on the willingness of local partners to cooperate in 
the joint implementation of sustainable peace strategies (Witt 2020: 3 – 4). Furthermore, this approach 
enables an evaluation of the German government’s actions from the perspective of those who are  directly 
affected by the effects of policy (in)coherence and have to live with its consequences (Anderson et al. 
2012).

3.2 Methodological procedure and data basis
A comprehensive analysis of policy coherence for peace requires bringing together different data  sources 
and perspectives. In addition to the analysis of relevant official documents (reports of the Federal 
 Government in the Bundestag, strategy papers of the ministries, etc.), the study is based on 
25  guideline-based interviews with representatives of relevant departments from five different ministries 
(AA, BMZ, BMVg, BMI, BMUV) and the Federal Chancellery (BKAmt), German implementing organisations 
and civil society in Germany.2 Due to the COVID-19 pandemic, most of the interviews took place virtually. 
In addition, substantive observational data was collected during a half-day virtual kick-off workshop in 
January 2022 with representatives of government ministries, civil society, and academia.

During a six- and eight-day stay in Niger and Mali in February/March 2022, 35 guideline-based interviews 
were conducted with representatives of the ministries present on the ground (AA, BMZ, BMVg) and  within 
the multilateral organisations (Bundeswehr, Federal Police), as well as with staff of the governmental and 
non-governmental implementing organisations based on the ground. 

The analysis of local perceptions is based on over 40 guideline-based interviews with representatives of 
Malian and Nigerien civil society.3 In order to reflect the spatial dimensions of peacebuilding challenges 
and German engagement in both countries, particular care was taken to include the perspectives of  civil 
society representatives outside the capitals of Niamey and Bamako as well as to take into account the 
different forms of civil society players in both countries. In Niger, interviews were conducted with civil 
society representatives from Niamey, Agadez and Tahoua; in Mali with representatives from Bamako, 
Sikasso, Mopti and Gao. Some interviews took place by telephone.

Due to the difficult security situation in many parts of Mali and Niger, it was not possible to conduct 
 interviews at the implementation sites themselves, especially where the activities of different ministries 
intersect (e. g. Gao in Mali). Likewise, due to the limited scope of the study, interviewing government 
partners in both countries was not part of the data collection.

Due to the sometimes sensitive content of the interviews, they could only be recorded in some cases. 
Instead, extensive notes were taken during and after the interviews. All interviewees were  comprehensively 
informed about the aims, funding and publication modalities of the study before the interview began. 
Interview notes were always pseudonymised. All references to interviews used in the following are subject 
to the promise that the contents of the interviews will only be reproduced in anonymised form. 

2 Despite several attempts, representatives of the ministries BMWK, BMF and BMEL, which are also relevant for this study, could not be won over 
for the interviews.

3 The interviews were primarily conducted with representatives of civil society organisations that do not receive direct funding from Germany. 
The interviews in both countries took place in February/March 2022.

3.2 Methodological procedure and data basis
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4. Policy coherence for peace 
in practice in Mali and Niger
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This part of the study presents the most important answers to the question of how coherent German 
government action in Mali and Niger is with regard to the substantive principles of action and inter-
ministerial processes defined in the Guidelines. To this end, we first look at the level of political strategy 
and planning (4.1). Since the content and processes for both country contexts overlap considerably, they 
are presented together. Subsequently, policy coherence for peace at the implementation level in Mali and 
Niger is examined (4.2). Only when both levels are considered together are general patterns on the state 
of policy coherence for peace in German government action discernible: At both the strategy and 
 implementation levels, the procedural goals of the Guidelines are being implemented in part; however, 
the substantive goals of the Guidelines are still insufficiently guiding action for the ministries active in 
both countries.

4.1 Policy coherence for peace in political strategy and  planning

Interministerial structures such as the Sahel Task Force implement the goal of interministerial action by 
ensuring mutual understanding and coordination. These structures must be more closely interlinked with 
the decision-making and implementation levels.

Representatives of the various ministries are generally very aware of the need for interministerial 
 coordination and agreement in German engagement in crisis and conflict contexts. In recent years, 
 numerous bodies and mechanisms for interministerial coordination have been created to take account 
of this  increased awareness (Federal Government 2021b). These include the Working Group on Early  Warning 
(AG KFE), the Working Group on Rule of Law Promotion, Security Sector Reform and Dealing with the Past 
(AG RSV), as well as the instrument of Joint Analysis and Coordinated Planning (GAAP). However, these 
interministerial formats, which are largely thematic in nature, play only a minor role in the strategic 
 orientation, coordination and harmonization of German engagement in Mali and Niger. Instead,  mechanisms 
for procedural coordination established specifically to meet the needs of increased German engagement 
in the Sahel are more important.

Against the backdrop of an increased need for coordination between the ministries operating in the  Sahel, 
the Sahel Task Force was established in the Federal Foreign Office (AA) in 2019. As an interministerial 
structure, the task force ensures timely communication and coordination at the working level. In addition 
to the Federal Foreign Office, representatives of the Federal Ministry for Economic Cooperation and 
 Development (BMZ) and the Federal Ministry of Defence (BMVg) are represented. The working group 
 provides a perspective on the region as a whole and is perceived by the players involved as an effective 
means of promoting coherence. In particular, it facilitates the exchange of information and promotes 
mutual understanding of the  individual ministries’ structures and goals. In addition to the working group, 
representatives of the Federal Foreign Office, the BMZ and the BMVg coordinate their activities in  several 
weekly jours fixes.

In addition to the Sahel Task Force, the position of Special Representative for the Sahel was also newly 
established in 2017. The Special Representative represents German engagement in the region externally, 
including through on-site visits, and is to maintain contacts with France and other EU partners in  particular. 
S/he is also to support the “coordination of German participation in projects in the Sahel region” (authors’ 
translation, Bundesregierung 2019a: 137).
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At the decision-making level, there is the state secretaries’ coordination meeting “Mali and Sahel” ( formerly 
“Afghanistan, Mali and Sahel”) for both country contexts, which has dealt exclusively with the Sahel 
countries since the end of the Bundeswehr’s Afghanistan mission and in which other ministries such as 
BMI, BMWK and BMF are also involved. Also relevant is the security policy jour fixe of the state  secretaries, 
whose agenda regularly includes Mali and Niger because of the Bundeswehr missions there.

Even if the exchange of strategies, positions, measures and general information is perceived as natural 
and constructive at the working level, there is still a lack of institutionalised dovetailing of this lived 
practice with the decision-making and implementation levels. With its current staff capacity and high 
coordination needs, the Sahel Task Force is primarily focused on operational management. From the 
perspective of the actors involved, strategic discussions on interministerial political goals can hardly 
take place, nor can the preparation of strategic inputs for the decision-making level. As a result, the 
opportunities to influence potential interministerial changes and changes of direction in the strategic 
planning and management of German engagement remain limited.

In the view of many ministerial representatives, there is also room for improvement in the interlinkage 
with the implementation level. As a result, personnel on the ground are by their own ministries “ repeatedly 
confronted with faits accomplis, with project proposals that fall from the sky, and where it is then only a 
matter of foreign policy harmlessness”, as one staff member puts it in a nutshell about his or her own 
ministry (authors’ translation). This lack of ‘downward’ interlinkage risks, in particular, that  context-specific 
perspectives of ministerial representatives on the ground “somehow get lost”. However, it is precisely 
these context-specific perspectives that are central to coherent policy planning for peace and strategy 
building in the sense of the Guidelines. 

Truck decorated with the flag of Niger and the Federal Republic of Germany during the handover of 53 trucks as support for the 
Niger army © picture alliance/dpa/Michael Kappeler
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There is a particular need for action in the interministerial generation and provision of (contextual) 
knowledge, including early warning, as well as in joint evaluation.  

The interministerial processes described focus primarily on the exchange of information in the planning 
of measures and the coordination of overall goals. Thus, they cover only part of the relevant areas of 
interministerial action identified in the Guidelines, ranging from early warning to joint evaluation. In 
particular, the interministerial provision of (contextual) knowledge has been neglected so far in the case 
of Mali and Niger (see also Distler & Tekath 2022). Interdepartmental provision of (contextual) knowledge, 
including early warning, is a basic prerequisite for an “integrated approach” on the ground as well as for 
working in a conflict-sensitive, sustainable and partner-oriented manner. Practice shows that this 
 knowledge is currently generated and communicated in a highly siloed manner within one’s own ministries. 
One example is the conflict-sensitive knowledge about local players, their perspectives and conflict 
dynamics in the intervention zones generated by the intercultural mission advisor (IEB) of the Bundeswehr 
contingents. This knowledge is shared within the BMVg’s own hierarchies, but could also be used to a 
much greater extent by other departments active on the ground for context analysis and strategic  planning. 
This also applies to findings that emerge within foreign and development policy cooperation with the 
various government partners and in political dialogue. Especially for ministries such as the Federal  Ministry 
of the Interior and the Federal Ministry for the Environment, Nature Conservation and Nuclear Safety, 
which have no permanent structures on the ground, experience-based contextual knowledge and  regulated 
access to this knowledge are indispensable. A systematic, interministerial structure for knowledge 
 generation is the basis for a common political strategy and central to remaining flexible and capable of 
action in (security) politically volatile contexts, even in dynamic situations.

In addition to the interministerial generation and provision of experience and contextual knowledge, 
there is also a need for action in joint evaluation, as outlined in the Guidelines (Bundesregierung 2017: 
140 – 143). The only selective measures taken so far fall short of the requirement to evaluate German en-
gagement in Mali and Niger on the basis of regular interministerial observation (monitoring) (see Bundes-
regierung 2019a: 23). The practical guide also does not sufficiently specify this requirement (Bundesre-
gierung 2019a: 22 – 24). 

Joint ministerial action is essentially concentrated on the “core ministries” of the AA, the BMZ and the 
BMVg and does not adequately cover the breadth of departments represented in Mali and Niger.

With regard to coordination throughout the German government, a clear discrepancy can be observed 
between the number of ministries active on the ground and those involved in the main coordination 
structures. The coordination and harmonization of the Sahel Task Force is limited to the three “core 
 ministries” AA, BMVg and BMZ—in contrast to the breadth of the departments active in the field (see 
Chapter 2). The Federal Ministry of the Interior and the Federal Ministry for the Environment, Nature 
Conservation and Nuclear Safety consult with the other ministries and usually have access to  ministry-specific 
analyses (e. g. situation assessments). Beyond that, however, they are neither involved in strategic 
 processes for the region nor in institutionalised coordination processes such as the exchange on project 
planning between AA and BMZ (GAAP). It would be helpful, especially for ministries with little (BMI) or no 
presence (BMUV) on the ground, to have access to interministerial planning documents (e. g. GAAP) as well 
as to contextual and experiential knowledge at the implementation level. This is particularly true in 
 stabilisation contexts with significant civilian-police (BMI) and military (BMVg) involvement, in order to 
ensure the connectivity of stabilisation measures. It is equally important to coordinate climate change 
mitigation and adaptation programs implemented by the BMUV with other environment and climate 
measures in development cooperation (see also Vinke et al. 2021). Thus, the institutionalised exchange 
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of conflict analyses and situation assessments is also central for the planning of other ministries (such 
as BMUV) and cannot be replaced by the assessment of foreign policy harmlessness. Finally, recent  studies 
indicate that the limited cross-border mobility in the Sahel as a result of security policy engagement has 
a negative impact on the resilience of the local population to react to the consequences of climate change 
(Adelphi 2019: 56; Desmidt et al 2021: 13). Such interactions between different policies should be the  subject 
of joint risk assessments and strategy processes.

Policy coherence for peace is not a strategic goal of the German government. The ministries pursue goals 
aligned with their own ministerial instruments, which are not based on a common understanding of 
  sustainable peace.

While the instruments and mechanisms described above implement the procedural dimension of the 
Guidelines in part, they are based on a general understanding of policy coherence. It is not understood 
by the actors involved as policy coherence for peace based on a specific, substantive-qualitative  dimension, 
namely the coherence of different measures with the overall goal of promoting sustainable peace. Policy 
coherence for peace is then reduced to a general coherence of measures and a discussion about how the 
instruments of the ministries fit together, for example, “that what we do on the ground fits together and 
we achieve a change”, as one government representative put it (authors’ translation).

Bundeswehr soldiers of the European Union Training Mission Mali (EUTM) © picture alliance/dpa/Kay Nietfeld
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It is true that the drafting of the Guidelines as an interministerial process of agreeing on and adopting 
fundamental principles is highly appreciated as an important step toward coherent action. In practice, 
however, the Guideline’s content plays a rather minor role in the ministries. This is mainly due to the fact 
that the principles of action are defined in very general terms and thus do not provide much guidance 
for the representatives of the ministries interviewed. This applies in particular to the claim of the  primacy 
of politics and the priority of prevention (principle of action 4) formulated in the Guidelines. On the  other 
hand, according to government representatives, they do not take up any new criteria for German  cooperation, 
but rather those that have been in place for a long time. The same applies to the joint strategies for 
 supporting the rule of law, security sector reform, and dealing with the past and reconciliation, which are 
reference documents of the German government for the departments but remain too abstract and 
 context-unspecific in terms of their content for planning and implementation.

Overall, there is a lack of institutionalised and interministerial reflection on the content of the Guidelines. 
The promotion of sustainable peace thus remains a vague, sometimes even artificial overall goal—a new 
“buzzword”, a “catchword”, as government representatives describe it—to which the individual ministries’ 
own logics of action are attached. What is missing is a common understanding of what sustainable peace 
is and a strategy on how to achieve it, i. e. a translation into joint ministerial theories of change that  define 
concrete goals and results to be achieved on the way to sustainable peace. The lack of such a shared 
understanding is visible, among other things, in tensions between different goals and impact assumptions 
in the area of stabilisation (see Box 2).

The German government has agreed on overall goals and guiding principles for German engagement in 
the Sahel. However, the agreement lacks any substantive reference to the Guidelines or a joint strategy 
on how these goals are to be achieved in specific countries.  

In its Guidelines, the German government has set itself the goal of “embedding its crisis prevention, 
conflict management and peacebuilding measures (...) in political strategies [that are] context-specific, 
conflict-sensitive and internationally compatible” (authors’ translation, Bundesregierung 2017: 57). Unlike 
the EU, for example, the German government does not have a joint Sahel strategy nor do the relevant 
ministries for Mali or Niger have their own or joint country strategies geared to the current conflict  context. 

The few existing strategy documents were developed primarily thanks to the participation of the  Bundestag 
in the mandating of the Bundeswehr missions in Mali and Niger. The mandating process for the EU and 
UN missions requires that the objectives and fields of action of German engagement in Mali and Niger be 
presented annually by all ministries together. In March 2020, the German government also presented a 
report on the situation and the German engagement in Mali/Sahel (Bundestag 2020). In addition, also 
prompted by the German Bundestag, in spring 2021 the German government produced an unpublished 
paper entitled “Strategic Orientation of the Sahel Engagement”, which was the result of a joint ministe-
rial process and is referred to internally as the “Sahel Strategy” (Bundesregierung 2021c). This strategy, 
as well as the aforementioned documents, formulates goals for the entire Sahel, including: the   immediate 
containment of instability, violence, and humanitarian emergencies; the medium- and long-term support 
of the Sahel states to establish security and basic provision of state services; credibility and acceptance 
of state actors; and the creation of sustainable development prospects, especially for the young  population. 
The German government’s measures are to be implemented in a “coherent, complementary, and, where 
appropriate, interconnected manner and coordinated with each other and with international partners 
and the G5 Sahel states” (authors’ translation, Bundesregierung 2021c: 3).
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The strategy document does not refer to the Guidelines at any point and, in particular, does not  adequately 
reflect the substantive principles for action. The promotion of sustainable peace is not named as an 
explicit goal. The primacy of politics and the priority of prevention are not emphasized as a central  conflict 
resolution strategy that goes beyond the usual political dialogue. In the sense of the Guidelines, the 
primacy of politics is not exhausted merely by spending more on civilian than on military purposes. 
Rather, it requires an identifiable political strategy for conflict resolution. The protection of human rights 
is also mentioned as an objective of individual measures, but it is not given the strategic substantive 
focus as envisaged by the Guidelines. Similarly, the same general goals are defined for all Sahel states, 
which contradicts a conflict-sensitive and context-specific strategy. The presentation of the various fields 
of action of the ministries suggests a certain complementarity, but how exactly the measures interact 
and what relation they have to the formulated goals remains undefined.   

Box 2: Stabilisation as a point of friction in joint action between the Federal Foreign Office and the 
Federal Ministry for Economic Cooperation and Development.

The Guidelines define stabilisation as the German government’s goal in dealing with violent conflicts, 
which requires that foreign, development, and security policy approaches be coordinated (Federal 
Government 2017: 69). In the German government’s view, stabilisation is thus a key instrument for 
 promoting sustainable peace. However, different understandings of what stabilisation is and how it 
can contribute to sustainable peace still exist between ministries. In Mali and Niger, too, stabilisation 
is an objective of cooperation, under responsibility of the Federal Foreign Office and to be achieved 
jointly with the Federal Ministry of Defence, the Federal Ministry of the Interior and the Federal  Ministry 
for Economic Cooperation and Development. With stabilisation in the sense of strengthening state 
authority, the AA explicitly does not pursue a longer-term goal: rather, stabilisation measures should 
be “connectable” to sustainable goals (see AA & BMZ 2022: 3). The AA’s understanding of peace is thus 
oriented toward the establishment of physical security (stabilisation) through the restoration of the 
state’s monopoly on the use of force—as implemented, for example, in Niger through the stabilisation 
facilities (see Chapter 4.2.2)—which is intended to lay the foundations for sustainable peace.

For the BMZ, on the other hand, transitional development assistance and development cooperation—
based on a bottom-up approach—contribute to stabilisation by promoting social cohesion and 
 combating poverty. In addition to human security, the BMZ’s understanding of peace also includes 
strengthening the resilience of individuals and societies as well as structural aspects of a (positive) 
peace (BMZ internal document 2021: 1). The BMZ’s understanding of stabilisation thus goes  significantly 
beyond the establishment of political authority and physical security. Both understandings could in 
principle be complementary, but they rub up against each other especially where state authority is the 
cause of structural marginalisation and insecurity (see Chapter 2.1).  

These different logics of goals and effects have no official place for discussion or even resolution, but 
rather fuel already existing competitive thinking and action between the departments (see also Kurtz 
2021). Given the current development of a stabilisation concept in the AA, an interministerial under-
standing of competing concepts and understandings of stabilisation and forms of their “connectivity” 
as formulated in the Guidelines (Federal Government 2017: 69) would be useful. More importantly, this 
would be a basic prerequisite for interdepartmental impact monitoring by the German government in 
stabilisation contexts (see also Iraq evaluation, DEval/GFA 2021: 17).
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For a coherent interministeral policy in support of sustainable peace in Mali and Niger, there is no  clearly 
communicated interest on the part of the German government, both internally and externally, in the two 
countries and in the region, nor is there an overall political strategy geared to this interest and guiding 
action at all levels. As a result, the substantive debate on German engagement is limited to the ‘what’—the 
instruments of the ministries—while the ‘how’ and ‘why’ are left out. This, however, is precisely the  central 
subject of a strategy guiding action. The lack of such a strategy provides fertile ground for ad hoc  decisions, 
which are then planned top-down from the ministries, without prior reflection on how they can be 
 embedded in the overall engagement in the most strategically sensible way possible (e. g. the “Gazelle” 
training mission and the security capacity-building initiative on the initiative of the then chancellor Merkel). 
Such an approach in turn promotes competitive thinking and action between the ministries along 
 power-political parameters such as ministry size, financial resources and proximity to the Federal 
 Chancellery. 

The lack of an overall political strategy based on a vested interest promotes dependence on France’s 
Sahel policy (see also Lebovich 2020; Lacher 2021). This quickly leads to incoherent policy action on the 
ground. Thus, on the one hand, from the point of view of government staff on the ground, close political 
cooperation with France thwarts the principle of casting context-specifically, namely when decisions are 
made in Paris that do not pursue this claim. On the other hand, the close orientation of security-related 
multilateral cooperation to French goals also makes it difficult to implement the Guidelines’ principle of 
the primacy of politics and the priority of prevention on the ground. Moreover, the lack of a political 
strategy oriented toward the Guidelines prevents the German government from making its own German 
contribution to EU security policy that also implements the contents of the Guidelines at EU level ( Bergmann 
et al. 2020: 69; Montanaro 2022). Finally, it also has negative consequences for the external communication 
and transparency of the German government’s actions, both vis-à-vis the German public and vis-à-vis 
local partners and civil society (see Chapter 5; Glatz et al. 2022; Becker-Sonnenschein et al. 2022).

Risks are weighed up on a ministerial-specific basis and in relation to individual instruments within 
 bilateral and multilateral engagement. Too little attention is paid to a risk assessment of the overall 
approach to conflict resolution and its impact on local conflict dynamics.

Numerous studies point to the negative consequences for human rights and long-term peacebuilding of 
a military-based response to the crises in the Sahel (Idrissa 2019; Bøås 2021; Charbonneau 2021). Civil 
society actors have also reacted to these consequences and called for a reprioritisation towards the 
protection of civilians (e. g. Coalition citoyenne pour le Sahel 2021, 2022; Kalfelis 2021). The German 
 government is participating in the EU mission EUCAP Sahel Niger to train police forces and, until May 2022, 
in capacity-buidling of Malian and Nigerien armed forces as part of EUTM Mali. Since May 2022, only the 
training of Nigerien armed forces has been carried out within the framework of EUTM. Bilaterally, Mali 
and Niger have also received significant amounts of funding from the German government’s security 
capacity-building initiative. With regard to the discussion of risks in German security policy engagement, 
government representatives point out that Germany—unlike France—does not exercise an executive 
mandate in Mali and Niger and that support is limited to civilian tasks—the training of security forces—and 
the development of logistical capacities. What effects this security policy approach within the framework 
of the EU’s Common Security and Defence Policy (CSDP) has in its entirety on the volatile situation in the 
countries is not systematically tracked at the strategic level (e. g. where trained security forces are  deployed 
and what happens to supplied equipment) and is not sufficiently reflected in a forward-looking manner 
with regard to possible repercussions in both countries. The current discussions about a relocation of 
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international—including German—security engagement also show that a risk assessment of such a step 
and a reflection of conceivable negative consequences for peace, such as the repressive suppression of 
protests against an extended French military engagement, are not consistently carried out (principle of 
action 3).

Instead, there is a tendency to compensate for risks of security engagement through other measures, 
such as minor adjustments in the training of security forces. Another example is Agadez in northern Niger, 
where EU programs to control migration and strengthen border protection have had demonstrably  negative 
consequences for parts of the population (Bøås 2021). In order to reduce risks, these were mitigated by 
increased development engagement (see also Chapter 5 on perceptions of German engagement). This 
strategy of risk reduction also means that there is no systematic reflection on the overall approach to 
conflict resolution and that alternatives to military engagement in the sense of the primacy of politics, 
such as the role of local peace negotiations, are given too little strategic space (Dakono 2022).

4.2 Policy coherence for peace on the ground

Policy coherence for peace is not only created at the level of political strategy and planning, but also in 
concrete implementation on the ground. The embassies play an important role in coordinating and  steering 
German engagement in the countries. They are an important element in establishing the procedural 
 dimension of policy coherence for peace both between the ministries and with international partners 
(see also Bundesregierung 2021c: 4). At the same time, substantive coherence with the action principles 
of the Guidelines is also evident only to a limited extent at the implementation level. Key principles of 
action are only inadequately implemented in Mali and Niger. 

4.2.1 Mali

German engagement in Mali is significantly larger than in Niger, especially in the military sphere.  Accordingly, 
there are already institutionalized approaches to interdepartmental coordination there that promote 
coherence. Nevertheless, German government action falls short of the substantive aspirations of the 
Guidelines (especially principles for action 1 and 2), as summarised below.

Highly suspended and institutionalised formats of ministerial coordination as well as interface positions 
within German engagement enable transparent communication and understanding across ministerial 
boundaries. 

German embassies have a great deal of leeway in shaping coordination between the ministries as well as 
between implementing organisations on the ground. There are no formal requirements or institutionalised 
processes for this. A novelty of interministerial coordination in Mali compared to other stabilisation 
 contexts is the monthly so-called ‘Northern Round’ (‘Nordrunde’). The Northern Round is an  institutionalised 
exchange format for the German engagement in northern Mali with the contingent leader in Gao, the 
highest-ranking Bundeswehr representatives within MINUSMA and EUTM, the intercultural mission  advisor 
(Bundeswehr) and the civilian advisor of the contingent in Gao commissioned by the AA,  representatives 
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of the ministries and governmental implementing organisations. The meetings follow a fixed schedule in 
which the security and political situation as well as news from the implementation level, such as new 
projects, are reported. The ambassador plays a central role as moderator and input provider on the 
 political situation and Germany’s position. 

The Northern Round thus forms an important interface for interministerial communication between the 
Federal Foreign Office, the Federal Ministry of Defence, the Federal Ministry for Economic Cooperation 
and Development and governmental implementing organisations on the ground. The direct contacts 
created in this way facilitate further coordination with the aim of linking stabilisation and civil  cooperation 
more closely. The civilian advisor assigned to the Bundeswehr contingent via the AA’s stabilisation  platform 
is an important interface for understanding between civilian and military cooperation, especially for the 
implementing organisations operating on the ground. The Northern Round as well as the interface  position 
are thus a sensible step towards an ‘integrated approach’, which in practice, however, is limited to the 
exchange of information and not to the concrete interlinkage of civilian and military engagement.

A Malian man talks to Bundeswehr soldiers near the Castor military camp in Gao, Mali  
© picture alliance/NurPhoto/Markus Heine
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The protection of human rights is an important focus of German engagement in Mali. Nevertheless, 
state-building efforts focus on the Malian state’s weak monopoly on the use of force and neglect  nationwide 
strengthening of the state judiciary. 

The promotion of human rights plays an important role in Germany’s engagement in Mali. The Federal 
Foreign Office supports a truth and reconciliation commission to document human rights violations in 
the conflict between northern Mali and the central government. The monitoring of human rights  violations 
is also part of the mandate of the UN mission MINUSMA, in which Germany  participates. Their reports are 
the most important source for the embassy regarding human rights and are part of the reporting to  Berlin. 
Human rights were part of the training of soldiers by EUTM, although this did not prevent further human 
rights violations by the Malian military (MINUSMA 2022: 6). Germany has also made selective efforts to 
strengthen the military justice system as part of the upgrading of the Malian armed forces.

Thus, the protection of human rights (principle of action 1) is anchored in the German engagement as part 
of the stabilisation efforts. One aspect of the implementation of human rights protection that has been 
neglected so far, however, is the legal investigation of human rights violations as a central weakness of 
the Malian state. While stabilisation efforts focus on the Malian state’s weak monopoly on the use of 
force, Germany’s engagement neglects to strengthen judicial power across the country. This includes, in 
particular, establishing secure access and strengthening the legitimacy of the state judiciary. An example 
of this is the ‘secured poles’ (PSDG) approach, also promoted by Germany within the framework of the EU, 
which are intended to ensure security and development in central Mali. In practice, these are highly 
 secured barracks of the gendarmerie built in central Mali. However, their effects are limited to the return 
of security forces, with no other state presence such as the judiciary. In a region where the Malian state 
competes with jihadist orders of violence, whose breeding ground is the lack of judicial capacity, this is 
a serious void, especially when the presence of that state is limited to selective military operations. 

The weak structures of the Malian state on the one hand and the lack of an overall German strategy in 
combination with a simultaneous substantial increase in funds on the other have created a dynamic that 
runs counter to the principles of inclusive and ownership-based cooperation (principle of action 2). 

Despite many efforts and positive experiences, especially in technical cooperation, a central weakness 
of the German engagement in Mali is the lack of participation of the Malian partners and their own 
 responsibility (principle of action 2). This is the result of a ‘weak’ state on the ground, which is “ conspicuous 
by its absence on the sites of intervention”, as one government representative put it (authors’ translation). 
As a result, the debate within German engagement focuses all the more on the ‘how’ of implementation 
at these locations and not on the substantive aspects of the Guideline’s principles of action. “It is more 
important how useful we implement”, as one representative of a governmental implementing organisation 
puts it in a nutshell (authors’ translation). As a result, German engagement falls short of the expectations 
of the Guidelines for inclusive (state) cooperation, which hold the government accountable and thus 
ensure the longevity of the impacts achieved. “The problem is: we always ask ourselves what should be 
done in Mali. But that is the task of the Malians”—is how one ministerial representative self-critically 
assesses the actions of the German government and other partners (authors’ translation). Inclusion is 
sometimes limited to “they are informed”, which runs counter to the goal of working inclusively and based 
on ownership. 
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In Mali, this has led to a contradiction between goal and implementation, which both sides—Malian and 
German—have maintained for different reasons (see also Tull 2019; VAD Committee Sahel 2021). On the 
German side, this is primarily due to the lack of an overall strategy on the part of the German government, 
which, together with massively increasing funds, also and especially for civil engagement, led to a logic 
of action on the ground that invested more in coordination between German ministries and  international 
partners than in cooperation with the Malian partner, so that time and again “the Malian partner got lost”, 
as one government representative put it (authors’ translation). This partner, in turn, was a Malian 
 government that did not sufficiently pursue the implementation of the peace agreement concluded in 
2015 and the necessary reforms of the state apparatus in the sense of an inclusive political order. With 
the coups of 2020 and 2021, the divergence of goals and priorities between German and Malian government 
actors has become even more drastic. The resulting dilemma is not easily solvable. However, it is also 
not unusual for crisis and conflict contexts to have to cooperate with partner governments that do not 
share one’s own goals and values. In the sense of a strategy that is realpolitik, but nevertheless oriented 
towards the goal of promoting sustainable peace, precisely such a situation requires that one’s own 
 priorities for action be clearly formulated and made a condition of cooperation. It also requires weighing 
up what is feasible with which partner(s) and drawing consequences if these conditions no longer exist. 
The Guidelines do not provide an answer to this dilemma. In such a situation, they can nevertheless serve 
as a strategic compass for positioning German engagement in the best possible way in terms of  promoting 
sustainable peace.

4.2.2 Niger

In contrast to Mali, the integration of government partners in Niger has so far been much more  successful. 
Nevertheless, there is also a need for action here with regard to the substantive and procedural  dimension 
of policy coherence for peace, as the following key findings of the country study show.

Without institutionalised involvement of the embassies in planning processes and clear instructions for 
interministerial action on the ground, the latter remains highly dependent on individuals.

The German embassy in Niger is a micro-representation of German diplomacy with one representative 
each from the core ministries of the Federal Foreign Office, the Federal Ministry for Economic Cooperation 
and Development, and the Federal Ministry of Defence, as well as a liaison officer of the Federal Ministry 
of the Interior. The communication between the ministries, especially between AA and BMZ, works because 
“everyone does everything here”. In Niger, there are far fewer institutionalized formats for coordination, 
which is based primarily on bilateral discussions with the implementation level, individual motivation 
and good relations on an equal footing, as one interviewee put it. Thus, there is a linkage of civilian and 
military measures, for example, through the construction of basic infrastructure at the Bundeswehr 
contingent’s site in Tillia—without a debate or demand for an ‘integrated approach’ for Niger in the  German 
public.

The case of Niger shows that interministerial coordination is highly dependent on individuals and is based 
on the individual commitment of government representatives on the ground. It depends on the will of 
the individual whether, for example, appointments are made jointly and a common language is spoken 
or whether there is competition, as described by a ministerial representative in Germany. If this is not 
institutionalized, the sustainability of these efforts is in danger due to personnel rotation. At the same 
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time, experience in Niger shows that less (personnel) can also be more. In order to ensure sustainability, 
clear instructions from the strategic level as well as institutionalized integration of the seconded  personnel 
in planning processes in Germany would be needed, which generate incentives for joint ministerial action 
at the implementation level, also in the long term and independent of individuals.

The view of Niger as an ‘anchor of stability’ in the region promotes close cooperation with the Nigerien 
government (principle of action 2), but overlooks the violation of human rights of a partially repressive 
regime (principle of action 1).

The implementation concept of stabilisation in Niger is considered a success story in the AA and is  mainly 
based on the political will of the partner government. Stabilisation is implemented through the  Regional 
Stabilisation Facility of the Lake Chad Commission together with UNDP. Based on experience in other 
stabilisation contexts, the responsible involvement of the government in Niger succeeds much better 
than in Mali, for example (see Chapter 4.2.1). The Nigerien government coordinates stabilisation efforts 
at several levels and in institutionalised bodies together with multilateral actors. For example, the 
 government decides which areas and villages are stabilised. On the Nigerien side, civilian and security 
 forces work together in these bodies. The governor of the respective region plays a central role in this. 
So far, the Stabilisation Facility has been implemented primarily in the border region with Nigeria, and 

Nigerien soldiers receive the German defence minister in April 2022 © picture alliance/dpa/Kay Nietfeld
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due to the positive results—inhabitants who fled have been able to return to several villages—it is now 
to be extended to the border region with Burkina Faso/Mali. The Nigerien government’s political goal of 
doubling the size of its military forces by 2025 in order to guarantee the country’s security is seen as an 
important sign of ownership. International police cooperation in Niger within the framework of the EUCAP 
Sahel mission is also based on close cooperation with the Nigerien authorities.

This form of stabilisation—based on institutionalised coordination and with clear responsibilities of the 
Nigerien government at several levels—allows for partner-oriented and inclusive implementation with 
regard to the government side. Non-governmental implementing organisations in particular criticise the 
fact that the Nigerien government’s understanding of stabilisation is based solely on military security. 
According to statements made on the ground, the police as a civilian element of stabilisation are not 
sufficiently integrated into these state support measures. Moreover, from the perspective of the 
 non- governmental implementing organisations, too little attention is paid to the conditions under which 
 internally displaced persons return. More attention should be paid here to follow-up measures that 
further develop what has been stabilised. 

Viewing Niger as an ‘anchor of stability’, however, pushes an important aspect into the background. The 
so-called ‘stability’ in the country is enforced by sometimes highly repressive means. Human rights 
 organisations document regular violations of the right to freedom of expression and assembly, and 
 opposition figures and journalists are subjected to repressive measures (Amnesty International 2022: 
275 – 276; Tournons la Page Niger 2022). These forms of human rights violations have so far received little 
attention in German engagement in Niger (principle of action 1). At the moment, its focus is primarily on 
women’s and girls’ rights. In the course of the current reorientation of international, including German, 
military engagement in the region to Niger, a stronger focus on human rights will be indispensable, 
 especially because considerable resistance to these plans is already evident on the ground. In this regard, 
there have already been numerous arrests and deaths during demonstrations against the increased 
military presence in the past (Hamann et al. 2019: 75 – 76; RFI 2022). 

4.2.3 Cross-country findings

The promotion of dialogue, reconciliation and social cohesion is part of Germany’s engagement in Mali 
and Niger. There is a need for action especially in the strategic orientation of German engagement with 
regard to prevention. 

While the promotion of social cohesion is certainly the goal of individual measures in both countries, 
there is a lack of an operationalized understanding of prevention, its consistent implementation within 
German engagement and embedding in a political strategy, as formulated in the Guidelines ( Bundes regierung 
2017: 57). In the on-site discussions, it became clear, how incomprehensible in the sense of guiding action 
the primacy of politics and the priority of prevention (principle of action 4) actually are. 

German government’s actions, especially in Mali, are characterised by the perspective that “nothing more 
can be done there in a preventive sense”. From the point of view of German government actors in both 
countries, preventive action is limited to a few regions within the countries, namely above all where a 
presence of project sites is (still) possible. Reflection on preventive measures that address the 
 country-specific causes and dynamics of conflict and are oriented towards the joint strategies of crisis 
prevention and peacebuilding thus fades into the background (see Box 3; Bundesregierung 2019b; 2019c; 
2019d). This limited understanding of prevention is often based on a linear phase model of peacebuilding, 
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which corresponds neither to the state of scientific research nor to international framework documents. 
Rather, even in acute contexts of violence, prevention of further escalation or continuation of conflict 
must be considered (World Bank/United Nations 2018: 234 – 235). Prevention, as formulated by the 2030 
Agenda and the United Nations Sustaining Peace approach, is a structural (permanent) task that is not 
limited to specific phases of conflict (UN General Assembly 2016). Non-governmental actors in Mali and 
Niger also criticise that the German government’s actions do not implement prevention strategically, but 
“the logic is rather: everyone has a budget that they have to spend”.

Box 3: Preventive action in practice: “Prevention is everything we do”

Prevention has gained a more prominent place than it did a few years ago—partly due to the BMZ 2030 
reform process—and has favoured a debate on how measures can be even more strongly oriented 
towards this core issue. Dialogue and participation mechanisms that promote social cohesion and 
conflict resolution mechanisms at the local level are integrated into almost all transition assistance 
and development cooperation programs. Some long-standing sector programs (decentralization,  water 
supply) are also subsumed under the new priority of “peace and social cohesion”, with only selective 
adjustments. From the BMZ’s point of view, prevention is “hovering over everything”—without a  stringent 
impact logic or a strategic linking of target logics to an overall goal of sustainable peace. 

In particular, the debates on an ‘integrated approach’ in the Bundestag to legitimize the German  military 
deployment in Mali have contributed to a continuous increase in civilian resources without this 
 engagement being embedded in an overall preventive approach. Thus, the long-term effect on  prevention 
in terms of preventing the spread and further escalation of violence cannot be tracked either. Instead, 
the implementation of conflict prevention in German government’s actions focuses on the choice of 
instruments and where these are (still) possible, for example, on the possible applications of the Civil 
Peace Service as an “instrument of the German government that is specifically geared toward crisis 
prevention” (Bundesregierung 2014: 30). Consequently, the BMZ distinguishes between prevention of 
conflicts, and crisis management when these conflicts have already broken out (BMZ 2021: 1).  Preventive 
action, however, starts with the country-specific causes of conflict, their dynamics and  interrelationships. 
An important prerequisite for this is the generation of conflict-sensitive knowledge, for example through 
conflict analyses and scenario development. At present, however, the latter are often limited to their 
use for German risk management on the ground.
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Despite the clearly different conflict contexts and the varying German engagement in Mali and Niger, the 
perceptions of policy (in)coherence for peace considerably overlap in both countries. Perceptions are 
more diverse and contradictory not so much between, but in part rather within the two countries. In the 
following, we will summarise what local civil society actors actually perceive as German engagement, how 
they assess its (in)coherence with the Guideline’s principles and what demands they make on an even 
more coherent German policy in Mali and Niger.

Overall, German bilateral engagement in both Mali and Niger is perceived very positively. Most of the 
interviewees associate the Federal Republic of Germany with the engagement in bilateral long-term 
 development cooperation in sectors close to the population. In Niger, this is primarily in the areas of 
rural development and employment promotion, while in Mali it is particularly in the areas of  decentralisation, 
agriculture and road infrastructure. German engagement is valued in both countries as “efficient and 
discreet”, as a partnership that is “credible”, “honest” and “coherent”. In particular, the long-term nature 
of German engagement and the sustainability-oriented focus on the needs of the  population as well as 
the cooperation with civil society actors are positively highlighted.

Germany’s image in both countries is strongly characterised by comparison with or differentiation from 
other international partners, especially the former colonial power France. In contrast to these, Germany 
is seen as particularly discreet in publicly advertising its own commitment, which in the eyes of the 
 interviewees leads to greater credibility and trust in the joint partnership.

While the German public and political debate on both Sahel countries often focuses on German  engagement 
in areas of stabilisation as well as military and police support, this is far less visible to civil society actors 
on the ground and thus hardly shapes the overall picture of German engagement in Mali and Niger. 
 Germany’s contribution to the multilateral missions MINUSMA, EUTM Mali and EUCAP Sahel Niger is not 
perceived as such by the majority. Only at the intervention sites themselves—especially in Gao—where 
Germany’s contribution is actually “visible”, MINUSMA, for example, is also seen as part of German 
 engagement in Mali. The same applies to the German contribution to EU training missions, which are 
relatively unknown in Mali overall (FES 2022: 78 – 79). In Niger, too, the migration control programs in the 
north of the country are primarily perceived as EU policy and only a few associate them directly with 
Germany.

Germany’s multilateral engagement in both countries is viewed much more critically overall than its 
 bilateral engagement. While it remains fundamentally invisible to many, a large proportion of the 
 interviewees see a factor for major policy incoherence with regard to the promotion of sustainable peace 
in particular in Germany’s security and migration policy engagement within the framework of the EU. In 
both countries, the EU is associated primarily with France and with French security policy interests.  German 
engagement within the EU is consequently seen as an “add-on to France” and as an expression of a lack 
of its own political strategy. Many interviewees criticize Germany’s bilateral engagement within the EU 
and emphasize the need for clearer communication of Germany’s own interests. In Niger, civil society 
players are particularly critical of Germany’s support for migration control programs, as these aim to 
restrict people’s freedom of movement through coercive measures and thus run counter to the principle 
of action to protect human rights enshrined in the Guidelines. However, in this context, civil society 
 representatives based in Agadez in particular also emphasize Germany’s positive and long-term  preventive 
contribution, for example through professional retraining projects for young people who, thanks to these, 
are pulled out of the “business of migration” (as traffickers, caterers, drivers, etc.) and protected from 
unemployment or slipping into violence. In Mali, too, Germany’s multilateral engagement is viewed 
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 controversially. While some emphasize Germany’s support of the Malian military through training and 
equipment as a positive contribution to building peace, others see it as a threat to the credibility and 
efficiency of German engagement, which, in the view of these interviewees, should focus on its own 
 interests and long-term partnerships in the areas mentioned above. 

Overall, German engagement is seen as relatively coherent and in line with the German government’s 
vision set out in the Guidelines, especially with the aim of acting in a long-term oriented and inclusive 
manner (principle of action 2). However, this assessment excludes German multilateral engagement in 
EU and UN missions and thus core areas of German engagement in both countries, which is not seen as 
a German contribution and is seen by many as contradicting the German government’s vision. This 
 perception by local actors contradicts the requirement in the Guidelines that German engagement in 
conflict contexts should follow a comprehensive and common policy approach. From a local perspective, 
it is above all the long-term and locally oriented contribution to people’s concrete living needs that is 
seen as the most relevant investment in promoting sustainable peace.

Civil society representatives from both countries see the greatest need for action with regard to the 
principle “respecting, protecting and guaranteeing human rights”. In Niger, interviewees called for the 
Federal Republic of Germany to take a stronger stance on the protection of political rights, especially 
freedom of expression and freedom of assembly. Germany’s positive reputation and good relations with 
the Nigerien government should be used more strongly to denounce unlawful actions against opposition 
members and journalists as well as restrictions on freedom of expression and assembly. In Mali, inter-
viewees see a need for action in combating impunity and strengthening the judiciary, especially in the 
prosecution of gender-based violence. Impunity and lack of prosecution are seen by many interviewees 
as the root cause of the multiple crises in Mali. And they are a factor of attraction for jihadist groups, 
because many Malians consider the justice system of the jihadists—in contrast to official state  structures—
as impartial towards all citizens. One interviewee commented: “Today, if you have a problem, you’d  rather 
solve it at the mabel or go to the marabout than go to court” (authors’ translation). As a consequence, 
many interviewees call for greater German engagement to strengthen national and local mechanisms of 
dispute resolution and conflict prevention, as well as increased engagement in the field of reconciliation 
at municipal and district level.
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Policy coherence for peace in practice is the result of the interaction of human action, institutional 
 structures and further contextual conditions. Based on the analysis of the substantive and procedural 
dimension of the German government’s policy coherence for peace (Chapter 4) and including the external 
perspective on German engagement (Chapter 5), influencing factors were identified that have a  facilitating 
or aggravating effect. In the following, those factors that have a facilitating effect on policy coherence 
for peace are summarised:

• Institutionalised mechanisms of interministerial coordination geared to the specific needs of the 
crisis and conflict situation have a positive effect on policy coherence for peace at the strategy 
and implementation levels. Interministerial bodies such as the Sahel Task Force or the Northern 
Round in Mali create an institutionalised venue for discussion and coordination between the core 
ministries of the Federal Foreign Office, the Federal Ministry for Economic Cooperation and 
 Development and the Federal Ministry of Defence. They contribute to transparency within German 
engagement (“you know what the others are doing”) and sensitisation for other departmental  logics 
(“you know better how and why they are doing it”). On the ground, they create space for  interministerial 
communication where German foreign, security and development policy intersect and are an 
 important step towards a joint analysis of the security situation and overall political context. On 
the ground, the embassies, often even the ambassadors themselves and their own initiative, are a 
key factor for the successful implementation of such formats. 

• Interface positions such as the civilian advisor to the Bundeswehr contingent financed by the AA, 
generate important contextual knowledge for German government actors that goes beyond the 
capitals; they sensitise people to the logic of action of the active ministries and are important 
contact persons for interministerial communication. They are highly valued by those involved as 
central elements of an ‘integrated approach’, especially for the mutual exchange of contextual 
knowledge and information. The German Embassy in Niger has also assigned a CIMIC officer in 
Niamey for Tillia for the past year. This officer is important for the civilian anchoring of the military 
engagement, but is institutionally more firmly attached within its own departmental boundaries 
than the civilian advisor deployed by the AA in Mali.

• Interministerial funding mechanisms such as the Nexus-Chapeau approach can be an important 
instrument to align projects even more closely with local needs and to act jointly across ministries. 
From an external perspective, it is precisely the sometimes artificially perceived separation between 
humanitarian and transitional aid that hinders context-specific action in stabilisation contexts. 
The Nexus-Chapeau approach is still in a pilot phase, for which Niger (2021) as well as Mali (2022) 
have also been selected. Such a funding option could also be useful for government implementing 
organisations, for example in order to respond more flexibly to spontaneous local emergencies at 
project locations in transitional development assistance projects. Interministerial funding 
 instruments could also be a step towards a greater integration of humanitarian aid and 
 structure-building measures.

The following influencing factors have been identified as hampering policy coherence for peace in  practice:

• The lack of country-specific overall political strategies and an operationalised concept of  sustainable 
peace is a central factor for policy incoherence in practice. Such a strategy, envisaged by the 
 Guidelines, could fulfil the function of operationalising the substantive and procedural goals of the 
Guidelines for concrete country contexts and aligning German engagement with them. Their absence 
increases the strategic dependence on other actors, such as France, which pursue their own 
( domestic) political interests in the Sahel (see also Lacher 2021). This strategic void also contributes 
to the fact that the goals, priorities and impact logics of bilateral and multilateral engagement do 
not always harmonise with each other (especially the security policy focus in EU engagement and 
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the primacy of politics postulated in the Guidelines) and are perceived as an incoherence in German 
engagement.

• The implementation of a coherent policy commitment for peace by Germany is not only dependent 
on German players, but also on the will to cooperate, the capacities and the legitimacy of  government 
partners. A vision of policy coherence for peace can only be implemented in a context-specific and 
inclusive manner if the partner shares the content of that vision. If this is not the case, German 
government action is in danger of being incoherent with the Guidelines. In Niger, for example, this 
applies to the human rights situation; in Mali, it applies to the lack of will to reform on the part of 
Ibrahim Boubacar Keïta’s predecessor government, as well as to the current conflict with the tran-
sition government over the organisation of democratic elections. Nevertheless, a lack of willingness 
to cooperate, and the capacities and legitimacy on the part of the partners cannot be an  exoneration 
from continuing to consistently pursue the ideals of the Guidelines as a “strategic compass” (Bundes-
regierung 2017: 2). It is precisely in such contexts that an overall political strategy is necessary that 
translates the substantive goals of the Guidelines for specific countries on the basis of a 
 conflict-sensitive situation analysis, formulates options and priorities for action, identifies 
 alternative partners and defines red lines in terms of due diligence.

• The low staffing levels and lack of institutionalised involvement of the embassies make it difficult 
to act coherently in terms of policy for peace, both at the level of strategy and planning and on the 
ground. The German Embassy in Niger in particular does not match the dimensions of the financial 
volumes implemented there. Low staffing levels affect the execution of central functions of 
 diplomatic representations abroad, such as reporting to Germany as well as political dialogue, 
including with civil society (principle of action 4) (Brockmeier 2021). The numerous high-level  political 
visits from Germany also cost personnel and time resources. However, it is precisely these visits 
that offer an opportunity to support dialogue on the ground and to create a cross-ministerial 
 understanding of the commitment among decision-makers. The experiences in Mali and Niger have 
also shown that there has not yet been sufficient institutionalised inclusion of the embassies in 
strategic inter- and intra-ministerial processes. On the contrary, in Germany there is the often 
formulated expectation that a context-specific and coherent implementation is ensured,  especially 
on the ground. The reported experiences of involving embassy staff in strategic processes, for 
example in planning measures, differ enormously and often remain dependent on the individual 
due to the lack of formalised communication between Berlin/Bonn and embassy locations.

• The relatively short period of deployment of government personnel on the ground also influences 
the possibilities of acting coherently in terms of promoting sustainable peace, especially by  limiting 
the generation of experience-based contextual knowledge. This problem, which is generally known 
for international missions, also makes it particularly difficult to raise awareness of the different 
ministeries’ implementation logics. This applies all the more to military and police personnel  within 
multilateral missions. It also has negative consequences for the necessary development of  country- 
and intervention-specific knowledge, but also for the long-term nature of goals in implementation. 
Especially with regard to the sustainable generation of contextual knowledge for the missions, 
consideration should at least be given to the extent to which positions such as contingent  leadership 
and intercultural mission advising could be designed for the long term and acquired knowledge 
could be institutionalized and made usable in a more sustainable manner.
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The present study has shown that German government action in Mail and Niger is determined only to a 
limited extent by the goals laid down in the Guidelines. It is true that the procedural dimension of policy 
coherence for peace is implemented to some extent through various formats of joint interministerial 
action at both the strategy and implementation levels. At the same time, the German government’s actions 
are only insufficiently in line with the substantive principles formulated in the Guidelines. For the actors 
involved, neither the four principles of action nor the overall goal of promoting sustainable peace guide 
their actions.

With regard to the goal formulated in the Guidelines of working with a joint interministerial approach in 
crisis and conflict contexts, it can be seen that a broad range of joint interministerial instruments and 
mechanisms are used to enable interministerial coordination and joint action. At the level of strategy and 
planning, these include formally institutionalised mechanisms such as the Sahel Task Force. There is also 
a great deal of interministerial coordination at the implementation level in Mali and Niger, led in  particular 
by embassies on the ground. Overall, interministerial action in planning and strategy building takes place 
mainly at the working level. The structures that have been established are insufficiently interlinked with 
both the decision-making and implementation levels. Moreover, institutionalised joint action is largely 
limited to the three “core ministries” of the Federal Foreign Office (AA), the Federal Ministry for  Economic 
Cooperation and Development (BMZ) and the Federal Ministry of Defence (BMVg), and thus represents 
only a portion of the ministries active in Mali and Niger as a whole. Although these are selectively  integrated 
into joint planning and coordination mechanisms, this does not yet correspond to the goal formulated in 
the Guidelines of a comprehensive policy approach that “bundles the contributions of the ministries in 
a joint political strategy” (authors’ translation, Bundesregierung 2017: 110). Finally, joint ministerial action 
is essentially limited to the areas of planning and coordination of existing instruments and measures. 
Sustainable structures and processes both between the ministries and between the different levels for 
interministerial monitoring and evaluation of engagement are lacking, as is interministerial generation 
and provision of (contextual) knowledge, including for early warning. This should be taken into account 
in the upcoming revision of the Practical Guide.

With regard to the four principles of action defined in the Guidelines and the overall goal of promoting 
sustainable peace, there is insufficient implementation in practice. Overall, there is a lack of a shared 
interministerial understanding of sustainable peace and shared theories of change on how this peace is 
to be achieved. The four principles of action defined in the Guidelines are perceived by the actors involved 
as a meaningful overall framework, but hardly as feasible instructions for action. The German government 
has not yet formulated a joint political strategy for either Mali or Niger that operationalises the goal of 
promoting sustainable peace for both country contexts. In a document developed jointly by the ministries, 
which is unofficially often called the “Sahel Strategy” by the actors involved, the Guidelines are not 
 mentioned and none of the four principles are sufficiently taken into account. The lack of country- specific 
political strategies increases dependence on France’s Sahel policy, promotes incoherence between  bilateral 
and multilateral engagement and prevents Germany from making its own contribution to EU Sahel policy 
in line with the Guidelines (Bergmann et al. 2020: 69). Risks of German engagement are analysed, weighed 
and balanced in relation to the individual instruments. Too little attention is paid to a risk analysis of the 
overall approach to conflict resolution and its impact on local conflict dynamics. At the implementation 
level, it is evident that the German government’s actions in Mali and Niger are only partially in line with 
the Guideline’s principles of action. In Mali, there is a particular need for action with regard to the  principles 
“taking context-specific, inclusive and long-term oriented action” (principle of action 2) and “respecting, 
protecting and guaranteeing human rights” (principle of action 1). In Niger, close cooperation with the 
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Nigerien government shows that German engagement is implemented in a context-specific manner, but 
that there is a great need for action in implementing the principle “respecting, protecting and  guaranteeing 
human rights” (principle of action 1). German engagement in both countries does not follow a  systematic 
prevention strategy.

In contrast, from the perspective of Malian and Nigerien civil society actors, German engagement in both 
countries is largely coherent and in line with the federal government’s policy model for peace, especial-
ly with the aim of acting in a long-term oriented and inclusive manner (principle of action 2). However, 
this assessment excludes Germany’s security and multilateral engagement in EU and UN missions and 
thus core areas of German engagement which are not seen as a German contribution and are assessed 
by many as contradicting the Guidelines’ principles. At the same time, from a local perspective, it is above 
all the long-term and locally oriented contribution to the concrete living needs of people that is seen as 
the most relevant investment in promoting sustainable peace. From the perspective of civil society  players 
in both countries, there is a clear need for action, particularly in the areas of human rights protection 
and the fight against impunity. 

Policy coherence for peace arises from the interaction of human action, institutional structures and 
contextual conditions. From the experience of German engagement in Mali and Niger, policy coherence 
for peace is promoted above all by: a) institutionalised formats of joint coordination between ministries, 
which are tailored to the specific needs of the country contexts and for which the Sahel Task Force and 
the Northern Round in Mali are best practices, b) interface positions such as that of the civilian advisor 
in the Bundeswehr contingent, and c) interministerial funding mechanisms. The following have an 
 aggravating effect on policy coherence for peace: a) the lack of an overall political strategy, b) the lack 
of willingness to cooperate, capacity and legitimacy on the part of government partners, c) the low level 
of staffing and institutional integration of embassies on the ground, and d) the generally short period of 
time that ministerial personnel spend on the ground. 

Against this background, we formulate the following recommendations for action to the German  government:

1. For crisis and conflict countries with substantial German engagement by more than two ministries, 
the German government should develop joint interministerial country strategies that define the 
German government’s overall political strategy and operationalise the goal of promoting  sustainable 
peace for the specific country contexts. Such an overall strategy is necessary to harmonise  competing 
concepts and impact logics within German government action, which otherwise promote  incoherence. 
An interministerial agreement on country strategies also serves to resolve contradictions that may 
arise between individual principles of action. Especially in the volatile (security) political situation 
in the Sahel countries, it is important to adapt the strategic orientation of engagement to this 
situation and to formulate options and priorities for action in order to be able to react flexibly to 
political changes. Embedded in various scenarios, such strategies should therefore define options 
for action for German engagement that take sufficient account of the conflict context’s volatility 
and, building on this, identify clear priorities for action and formulate options for withdrawal. An 
overall political strategy is also a necessary step towards a future interministerial systematic 
evaluation of German engagement in both countries, as envisaged in the Guidelines and the  Practical 
Guide (Bundesregierung 2017: 142; Bundesregierung 2019a: 23). This requires interministerial  strategic 
discussion and reflection that goes beyond the working level of the ministries. For this reason, the 
development of country strategies should be suspended at the level of the state secretaries. We 
also recommend that the German government invest more in communicating interministerial  country 
strategies to the German, Malian and Nigerien public.
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2. Joint interministerial country strategies should also operationalise the goal of prevention for the 
specific country contexts and make it a central element of German engagement. The examples from 
Mali and Niger show that prevention is usually integrated into programs and projects primarily as 
a test criterion in the planning of new measures, as a dialogue or participatory mechanism, occurs 
in the form of the ZFD instrument, or is generally methodologically anchored as a do-no-harm 
approach. However, prevention in the sense of structural conflict prevention, as defined in the 
United Nations Sustaining Peace agenda, goes beyond this and starts with an understanding of the 
country-specific and historically determined causes of (violent) conflicts. Prevention is thus a 
structural, permanent task that is not limited to certain phases or levels of violence in conflicts.

3. In order to implement the Guideline’s principles for action as well as the German government’s goal 
of joint interministerial action, German embassies must increase their staff and be more closely 
integrated into strategic processes. Only then can the central functions of the missions abroad in 
crisis and conflict contexts as well as the demanding implementation dimension of the Guidelines 
be fulfilled. In particular, conflict-sensitive reporting and political dialogue with civil society and 
political actors must be strengthened. Above all, political dialogue beyond the capitals generates 
important contextual knowledge and local perspectives that are necessary for a peacebuilding 
orientation of German engagement. This requires appropriate country- and subject-specific com-
petences (e. g. in conflict-sensitive monitoring, knowledge of political and economic contexts, etc.). 
A stronger integration of the embassies in strategic interministerial planning processes allows not 
only for a better consideration of contextual conditions, but also for a more effective identification 
of incoherences with or between principles of action at the implementation level. Furthermore, 
such a structural and personnel upgrading of the missions abroad creates stronger incentives for 
interministerial joint action on the ground.  

4. A coherent German engagement in Mali in terms of policy coherence for peace should aim at 
strengthening national and local structures for conflict resolution. On the one hand, this includes, 
promoting the rule of law and the judiciary to combat impunity and to deal with human rights 
 violations in court, which should complement existing efforts in documenting human rights 
 violations. On the other hand, it also includes promoting local dialogue and peace processes, which 
are an essential key to settling the current violence and strengthening long-term peaceful  structures. 
The latter can also be implemented through more intensive cooperation with non-state actors 
(Dakono 2022: 38). The German government’s actions would thus place a key cause of the crisis in 
Mali as identified from a civil society perspective—the impunity of political elites and the lack of 
legitimate jurisdiction—at the centre of a civil strategy for conflict transformation. At the political 
level, it can also be a relevant element for the ongoing transition process, in which the fight against 
impunity is an essential source of legitimacy for the current transitional government. In this context, 
the German government can refer to the already coordinated interministerial  strategies for  promoting 
the rule of law and for supporting dealing with the past and reconciliation, and can usefully tie in 
with efforts already underway for civil conflict transformation and  reconciliation in Mali. 

5. In order to ensure that the state cooperation in Niger, which has been successful so far, remains 
coherent in the long term and in terms of promoting sustainable peace, there needs to be a  stronger 
and institutionalised exchange with civil society on the ground. This is particularly important in 
terms of the due diligence obligations of German engagement as well as with regard to the claim 
defined in the Guidelines to act inclusively and with the involvement of local perspectives. Care 
should be taken to include civil society actors including religious and traditional authorities, from 
the regions (Bundesregierung 2017: 114). This is also important because in Niger, the German 
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 contribution to stabilisation has so far been implemented mainly through multilateral institutions 
and there is less presence, for example, of military and civilian personnel in conflict zones. As a 
result, important “sensors” are missing in these regions. This makes institutionalised dialogue with 
local non-state players all the more necessary as a means of accessing (conflict-sensitive)  contextual 
knowledge.
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