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This working document presents an initial assessment of the Commission Draft Budget for 2025 
as well as of the Council’s position as approved at COREPER level of 17 July as part of the 
preparations for Parliament's position in the annual budget procedure, with a focus on Section 
III (Commission). Against the background of the institutional calendar constraints in an 
election year, the budget rapporteur considers it opportune to present the assessments of the 
Commission’s DB proposals and of the Council position in a single Working Document. 

I. Procedural context

On 13 March, the European Parliament adopted a resolution on general guidelines for the 
preparation of the 2025 budget, Section III.

On 19 June 2024, the Commission adopted its statement of estimates for the year 2025, which 
Commissioner Hahn presented to the Committee on Budgets on the same day. The consolidated 
2025 draft budget (DB 2025) was formally adopted on 12 July 2024.

On 17 July, the Council published its position as approved by the COREPER.

The summer budgetary trilogue took place on 25 July and the exchange of views focused on 
the Council’s reading which had been approved by COREPER on 17 July.

Parliament will adopt its reading in the autumn, thereby triggering the opening of the 
conciliation period, which is scheduled to last from 29 October to 18 November 2024.

II. Institutional and geopolitical context - Strategic investments 

In a year when the European Union enters a new institutional cycle, all EU institutions and 
leaders must acknowledge that the investments and political decisions taken today will shape 
EU’s agenda for the next decades and beyond. Cooperation across the institutional settings 
is crucial now more than ever, for a better and fairer Europe for all. Cooperation in the 
budgetary field is essential, as investments need to address common European priorities. 

The European Commission in its strategic document “Europe’s Choice. Political Guidelines for 
the next European Commission 2024-2029” stresses that the next Commission will be an 
investment Commission. In the same spirit, the European Parliament highlights in its 
“Guidelines for the 2025 Budget - Section III” that the EU budget 2025 is a people-centred 
budget, focused on investments tailored to improve people’s lives and boosting the Union’s 
competitiveness. The two documents converge on many areas of investment: European security 
and the security of Ukraine, European Defence Fund, cost of living, social fairness, skills and 
labour gap, young people, competitiveness and sustainable prosperity, (AI) innovation and 
research, agriculture, health, enlargement, the completion of the Schengen area with Romania 
and Bulgaria etc. In addition, the Commission announced a European Competitiveness Fund to 
leverage further national, private and institutional financing.

The Parliament noted in its Guidelines that the MFF revision was below its initial aspirations 
and that a revision was an essential prerequisite for ensuring medium-term financial support to 
Ukraine, for enabling increased funding for targeted policy priorities, including the promotion 
of the EU’s strategic autonomy, as well as for safeguarding Union programmes and the budget’s 
flexibility in the light of higher-than-forecast interest rates and therefore higher-than-
programmed Union borrowing costs. In fact, the 2025 annual budgetary procedure will be the 
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first exercise based entirely on the revised MFF regulation. 

In this sense, the Parliament recalls the Joint Declaration agreed by the three institutions as part 
of the 2020 MFF agreement, whereby expenditure to cover NGEU financing costs “shall aim 
at not reducing programmes and funds”. In fact, the Parliament is deeply concerned about 
the impact of the inherent uncertainty for the European Union Recovery Instrument 
(EURI) interest line and questions the forecast from the Commission on NGEU borrowing 
costs and expected Recovery and Resilience Facility disbursements throughout the budgetary 
procedure. 

The Parliament’s Guidelines underline once again that repayment of the EURI borrowing costs 
is a legal obligation for the EU and a non-discretionary expenditure item in the EU budget and 
reiterate that EURI borrowing costs should have been placed fully in a EURI special instrument 
over and above the MFF ceilings with a view to restoring some margin within Heading 2b and 
protecting budgetary space in the Flexibility and Single Margin Instruments. The Rapporteur 
will strive to ensure that the application of the EURI cascade mechanism will not result in 
arrangements that cause undue collateral damage to essential programmes.

Furthermore, both documents stress the need for more new own resources in order to ensure 
adequate and sustainable financing for common priorities. The Parliament’s Guidelines 
deplore the absence of progress in the Council on the reform of the own resources system, 
although the European Council’s Strategic Agenda for 2024-2029 states that the work towards 
the introduction of new own resources is necessary and imminent. In addition, the Guidelines 
highlight that the introduction of fresh genuine revenue sources, in line with the roadmap in the 
interinstitutional agreement, would serve to cover the additional budgetary burden arising from 
NextGenerationEU borrowing and would thereby shield the margins and flexibility 
mechanisms, which in turn would facilitate budgetary decision-making on unforeseen needs as 
well as new strategic foresight initiatives. 

In parallel to institutional change, the tectonic plates of geopolitics seem to shift almost daily 
in new and unexpected ways. The shift from cooperation to competition raises critical questions 
for the EU's future role on the global stage and the ability to face related challenges. In an 
uncertain geopolitical context, it is crucial to look ahead to the strategic choices that the EU 
will have to make in the following five years, from economics to strategic autonomy, 
demographics, equality, health and democracy1. Within the new institutional setup, European 
institutions, leaders and citizens will have to co-decide on the main challenging areas for 
the future of Europe, which need attention and investment from the EU annual budget 
and the new long-term budget, in light of the trends and future scenarios.

The Rapporteur highlights that the social dimension of EU spending has been neglected 
for too long and that it should continue to be a cross-cutting criterion for all policy areas 
and spending decisions. In addition, the Rapporteur adds a strong emphasis on social 
investments such as investing in upgrading public health, education and welfare services, social 
and territorial cohesion and inclusion, supporting vulnerable, remote and rural communities, 
while reducing social disparities and inequalities within the EU and granting access to 
affordable and decent housing. The Rapporteur stresses that the EU investments must address 
all these pressing social issues, to respond to social unrest and boost participatory democracy 

1 Choosing Europe’s future, Barry, G. (editor), Publications Office of the European Union, Luxembourg, 2024, 
https://publications.jrc.ec.europa.eu/repository/handle/JRC137474

https://publications.jrc.ec.europa.eu/repository/handle/JRC137474
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and citizens’ engagement. 

III. The Commission’s Statement of Estimate: Overview 

Adjusted Multiannual Financial Framework and draft budget 2025: key figures

On 18 June 2024, and based on the revised MFF regulation of 29 February 2024, the 
Commission presented the technical adjustment of the Multiannual Financial Framework 2021-
2027 adjusted for 2025.

For 2025, the overall ceiling for commitment appropriations in the adjusted revised MFF is set 
at EUR 190 544 million and the ceiling for payment appropriations at EUR 175 378 million. 
This corresponds to 1.03% and 0.95% of GNI respectively.

Total appropriations in the draft 2025 budget, including special instruments (which are counted 
outside the MFF ceilings), amount to EUR 199 716.8 million in commitment appropriations 
(CA) corresponding to 1.08% of GNI, and EUR 152 684.1 million in payment appropriations 
(PA), corresponding to 0.83% of GNI.

“For the headings” - which means the sum total of all allocations but excluding expenditure 
above the MFF ceilings (Special Instruments) and unallocated margins - there are:

⮚ EUR 193 046.9 million in CA, including EUR 1 192.8 million under the Flexibility 
Instrument for heading 2b and EUR 490.4 million under the Single Margin Instrument 
(compartment (a)) for heading 7. This represents a 2.3% increase compared to CA in the 
2024 budget. 

⮚ EUR 147 090.5 million in PA (including EUR 1 457.8 million under the Flexibility 
Instrument). This represents a 4.1% increase compared to PA in the 2024 budget. 
Payment appropriations entered in the budget for the headings total 0.8% of EU GNI.

⮚ According to the updated Financial Programming, a sum total of EUR 419.333 
million of margin remains available, primarily under the ceilings of Headings 1, 3, 
4 and 6. 

⮚ There is zero margin under three headings: Heading 5, Heading 7 and Heading 2b 
(for the latter the reason is that EUR 46.2 million are used to cover part of the EURI 
cost overruns - see below).

Regarding the total commitments by heading in DB 2025 in comparison with Budget 2024, 
Annex I provides a compact overview. 

The headroom of the EU budget can be detailed as follows: 

⮚ The margin resulting from the difference between the MFF ceiling for payment 
appropriations in 2025 (equivalent to 0.95% of GNI) and the 2.00% own resources 
ceiling as defined in the Own Resources Decision of 2020, equals a sizeable 1.05% 
of GNI. On the one hand, this would need to be qualified in as far as a dedicated 
compartment of 0.60% under the own resources ceiling has the sole purpose of 
covering the liabilities stemming from the EU Recovery Instrument (EURI). On the 
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other hand, given the large unallocated margin under the annual payment ceiling, 
the de facto margin between the Own Resources Ceiling and the level of actually 
executed payments will in any event leave a substantial headroom in 2025.

Non-thematic Special Instruments: Flexibility Instrument and Single Margin 
Instrument

⮚ According to the revised MFF regulation, the Flexibility Instrument has been 
reinforced and a maximum allocation of EUR 1 546.1 billion to be mobilised in 
2025 has been topped up by 495 million and amounts carried over from 2024. The 
Commission proposes to use an amount of EUR 1 192.8 million under the 
Flexibility Instrument for the EURI cascade Step 2 (see below).

⮚ The initial 2025 availabilities for the Single Margin Instrument for Commitments 
(Article 11(1)(a) of the MFF regulation) stand at EUR 1 124 million. The 
Commission proposes to use EUR 490.4 million for heading 7 European Public 
Administration. 

⮚ As a result, a total amount of EUR 1 468.9 million remains available for unforeseen 
expenditure in 2025, of which an amount of EUR 835.1 million under the 
Flexibility Instrument and an amount of EUR 633.8 million under the Single 
Margin Instrument (assuming that the neither the Flexibility Instrument, nor the 
SMI are still mobilised in the course of 2024).

SUMMARY of availabilities in Commission’s DB 20252 (EUR million)
Margins (headings) 419.3
Flexibility Instrument 835.1
Single Margin Instrument (compartment ‘a’) 633.8
Remaining availabilities 1 888.2

Thematic Special Instruments

⮚ There is an overall availability of EUR 6 669.9 million for thematic special 
instruments of which:

o The European Globalisation Adjustment Fund (EGF) has been reduced by 
the MFF revision. Available amount in 2025: EUR 34.5 million

o The European Solidarity Reserve: EUR 1 167.1 million 

o The Emergency Aid Reserve: EUR 583.5 million 

⮚ The Brexit Adjustment Reserve (EUR 564.4 million) and the Ukraine Facility 
(EUR 4 320.4 million) are also clustered under the thematic Special Instruments as 
their amount is not counted against the ceilings. 

2 N.B: in the DB 2024, there were EUR 368 million left in margins, EUR 566 million in the SMI a), but zero 
under the Flexibility Instrument due to EURI cost overruns and in the absence of the EURI instrument for 2024.
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⮚ The technical adjustment communication mentions an amount of EUR 3 948.2 of 
total net de-commitments (accumulated since 2021) eligible for the EURI 
Instrument which could cover NGEU repayment costs in Heading 2b under the 
cascade mechanism. This amount is not included in the ‘sum total’ of thematic 
special instruments. 

The table below gives an overview of the allocations, ceilings and margins per heading as 
well as the special instruments over and above the MFF ceilings and overall totals as 
proposed by the Commission.

Draft Budget 2025

(current prices in EUR million)

HEADING 1 - Single Market, Innovation and Digital

Total 21 377.684

Financial framework ceiling 21 596.000

Margin  218.316

HEADING 2A - Economic, Social and territorial cohesion

Total 66 360.244

Financial framework ceiling 66 361.000

Margin  0.756

HEADING 2B - Resilience and Values

Total 11 767.914

Financial framework ceiling 9 336.000

Flexibility Instrument 1 192.832

European Union Recovery Instrument 1 239.082

Margin 0

HEADING 3 - Natural Resources and Environment

Total 57 274.963

Of which Market related expenditure and direct payments 40 528.928

Net balance available for EAGF (after transfers between EAGF and 
EAFRD)

40 529.000

EAGF margin (after transfers between EAGF and EAFRD)  0.072

Financial framework ceiling 57 336.000
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Margin  61.037

HEADING 4 - Migration and Border Management

Total 4 776.531

Financial framework ceiling 4 871.000

Margin  94.469

HEADING 5 - Security and Defence

Total 2 617.000

Financial framework ceiling 2 617.000

Margin 0

HEADING 6 - Neighbourhood and the World

Total 16 258.246

Financial framework ceiling 16 303.000

Margin  44.754

HEADING 7 - European Public Administration

Total 12 614.361

Financial framework ceiling 12 124.000

Single Margin Instrument Art.11(1)(a)  490.361

Margin 0

GRAND TOTAL

HEADING 1 - Single Market, Innovation and Digital 21 377.684

HEADING 2 - Cohesion, Resilience and Values 78 128.158

HEADING 3 - Natural Resources and Environment 57 274.963

HEADING 4 - Migration and Border Management 4 776.531

HEADING 5 - Security and Defence 2 617.000

HEADING 6 - Neighbourhood and the World 16 258.246

HEADING 7 - European Public Administration 12 614.361

Total 193 046.943

Financial framework ceiling 190 544.000
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Flexibility Instrument 1 192.832

Single Margin Instrument Art.11(1)(a)  490.361

European Union Recovery Instrument 1 239.082

Margin  419.333

Outside MFF 4 320.387

Solidarity mechanisms within and outside the Union (Special instruments) 2 349.479

Grand Total 199 716.809

Translating the outcome of the MFF revision into the 2025 budget

The Commission introduces the Statement of Estimates by explaining how the DB 2025, 
together with the updated Financial Programming, reflect the outcome of the MFF revision for 
the remaining years of the programming period.

Most prominently, the draft budget includes allocations for the Ukraine Facility (over and above 
the MFF ceilings), which will provide stable non-repayable support to Ukraine. The Ukraine 
Facility has already been incorporated in the budget by Amending Budget 1/2024. Moreover, 
the Solidarity and Emergency Aid Reserve has been split into the European Solidarity Reserve 
and the Emergency Aid Reserve, whereas parts of the appropriations for the European 
Globalisation Adjustment Fund (EGF) and the Brexit Adjustment Reserve have been used for 
redeployments in line with the MFF revision.

In particular, the draft budget includes the following reinforcements, as well as the following 
redeployments:

⮚ The establishment of the Ukraine Facility with an envelope of EUR 50 billion for the 
2024-2027 period, of which EUR 4.3 billion in non-repayable support and EUR 10.9 
billion in loans in 2025.

⮚ In order to provide for sufficient funding to support Member States in managing urgent 
challenges and needs related to migration and border management in frontline Member 
States, as well as in those affected by the wars in Ukraine and the Middle East, and for 
the implementation of the New Pact on Migration and Asylum, including new border 
procedures, the reinforcements (EUR 2 billion over the 2025-2027 period, of which 
EUR 303 million for 2025) concern the Asylum, Migration and Integration Fund 
(AMIF), the Border Management and Visa Policy Instrument (BMVI) and the European 
Union Asylum Agency (EUAA).

⮚ In order to allow the Union to provide the necessary support in a context of 
extraordinary geopolitical tension, the reinforcements of the external instruments for the 
priorities under heading 6 amount to EUR 7.6 billion over the 2025-2027 period. 
Including the internal redeployments for EUR 4.5 billion, the net reinforcement amounts 
to EUR 3.1 billion for the remainder of the MFF, of which EUR 999 million in 2025. 
This funding will help the EU to face ongoing extraordinary geopolitical challenges, to 
cope with migration pressures, to provide support to Syrian refugees in Türkiye and the 
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broader region as well as support partners in Southern Neighbourhood and Western 
Balkans. It should also ensure sufficient funding for the NDICI-cushion.

⮚ Under the new Strategic Technologies for Europe Platform (STEP), the defence 
investment capacity will be boosted with an additional EUR 1.5 billion over 2025-2027, 
of which 374 million will be allocated to the European Defence Fund (EDF) for 2025.

⮚ The redeployment from Horizon Europe (EUR 2.1 billion over the 2025-2027 period, 
of which EUR 397 million in 2025) has been calibrated to result in a broadly flat profile 
over the remainder of the MFF period. It takes into account the additional EUR 100 
million (in 2018 prices) to be made available again under Article 15(3) of the Financial 
Regulation.

⮚ The reduction of the Brexit Adjustment Reserve (EUR 0.6 billion) and the reduction of 
the European Globalisation Adjustment Fund (EUR 1.3 billion over the 2021-2027 
period, including amounts lapsed) are also reflected in the DB 2025.

⮚ The redeployment from direct management components and technical assistance under 
the programmes in sub-heading 2a (EUR 405 million over the 2025-2027 period, of 
which EUR 118 million in 2025), as well as the redeployments from the direct 
management components of the Common Agricultural Policy (CAP), the European 
Maritime Fisheries and Aquaculture Fund (EMFAF) and the Public Sector Loan Facility 
(PSLF) amounting to EUR 695 million over the 2025-2027 period, of which EUR 
222 million in 2025. The respective reductions are spelled out for the first time line by 
line and year by year in the Statement of Estimates. These redeployments do not affect 
the Member States’ pre-allocated envelopes, which are implemented in shared 
management.

⮚ The redeployment from EU4Health, which will concern the additional appropriations 
under Article 53 of the MFF Regulation (EUR 1 billion over the 2025-2027 period, of 
which EUR 189 million in 2025). 

Beyond Budget 2024 and DB 2025, the impact of the MFF revision on the years 2026 and 2027 
is shown in the updated financial programming, which accompanies the draft budget 
documents. 

Covering the NGEU refinancing costs (EURI line)

In light of the increase of interest rates since 2022, the interest costs on funds borrowed under 
the European Union Recovery Instrument (EURI) in 2025 will be higher than foreseen at the 
adoption of the MFF regulation in 2020. Therefore, based on the market conditions applicable 
for executed and forecasted transactions, the amount of EUR 2 677.8 million initially foreseen 
in the financial programming for 2025 is not sufficient for the annual payments of interests on 
funds borrowed under EURI. The currently estimated cost of funding for the 2025 budget is 

3 Council Regulation (EU, Euratom) 2024/765 of 29 February 2024 amending Regulation (EU, Euratom) 
2020/2093 laying down the multiannual financial framework for the years 2021 to 2027, OJ L, 2024/765, 
29.02.2024
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EUR 5 156 million4.

Therefore, the estimated additional needs on top of the financial programming for 2025 amount 
to EUR 2.5 billion. The Commission proposes to cover the costs overruns i.e. the funding costs 
which exceed the amounts initially programmed as follows:

⮚ An amount of EUR 1.24 billion from the budget - i.e. 50% of the costs overruns - 
covered by the unallocated margin under sub-heading 2b for an amount of EUR 46.2 
million and by the Flexibility Instrument for an amount of EUR 1 192.8 million5.

⮚ The remaining amount of EUR 1.24 billion mobilised through the new EURI 
instrument, covered by de-commitments made since 2021. No recourse to the ‘back-
stop’ is required.

The Commission stresses that the proposed use in the draft budget of the unallocated margin in 
sub-heading 2b, the Flexibility Instrument and the EURI instrument to cover the cost overruns 
for the EURI line reflect the fact that not all redeployments are immediately available to the 
cascade mechanism. 

The 2025 needs for the International Thermonuclear Experimental Reactor (ITER) are EUR 
200 million lower than initially programmed. This amount increases the margin in heading 1 
and is available either for re-allocation in 2025 or, through the mechanism of the Single Margin 
Instrument, to feed into the ‘cascade’ for financing NGEU cost overruns in 2027.

The revenue side

Overall revenue has to cover an amount of EUR 152.7 billion, i.e. the level of Payment 
Appropriations which has increased by 4.02% compared to Budget 2024. Of this, the own 
resources have to cover EUR 148.4 billion, which represents an increase of 5.96% compared to 
Budget 2024. The income from customs duties is expected to go down by 14.37% from EUR 
24.6 billion to EUR 21.1 billion6. The other own resources being rather stable, the GNI-based 
contribution increases by EUR 11.1 billion (13.07%) to EUR 95.8 billion (equal to 62.7% of 
the total revenue in DB 2025). The call rate for the GNI-based own resource amounts to 0.52% 
in 2025. 

Like every year, Denmark, Germany, the Netherlands, Austria and Sweden benefit from a lump 

4 According to the Commission, this amount reflects already executed transactions as well as latest available 
estimates, notably with respect to the expected level of disbursements in the second and third quarters of 2024. 
As of 2025, the Commission will base the budgeting of the EURI interest line for 2025 on the volume of 
disbursements which is confirmed by the end of the third quarter of 2024. This approach will provide a stable 
basis for the application of the cascade mechanism by the time of the amending letter to the draft budget, in 
October 2024.
5 The use of margins from other headings in the current or future years can be proposed only as the last resort via 
the SMI Article 11 1(c), when all previous sources of financing are exhausted, including the Flexibility 
Instrument and the Single margin instrument Article 11 1(a). Any room created in the budget in 2025 by 
redeployments other than in sub-heading 2b will become available via the Single margin instrument Article 11 
1(a), for use in the draft budget 2027.
6 While the Commission explains its conservative approach to the estimations of traditional own resources, it 
does not elaborate on the underlying causes of declining customs duties. 
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sum reduction on their GNI contribution. The total gross reductions sum up to EUR 9.2 billion7.  
It is to be noted that these rebates in the form of lump-sum reductions are calculated based on 
an indexation of real inflation (“the most recent gross domestic product deflator for the Union”), 
rather than being subject to the automatic 2% deflator that applies to the MFF. 

IV. Council position 

Coreper adopted the Council position on 17 July 2024. The Council will formally approve its 
position on 13 September 2024, traditionally by written procedure.

Overview of the Council position, key overall figures

As in previous years, the Council opts for what they call “prudent” budgeting, creating margins 
under the MFF ceilings to deal with unforeseen circumstances and address the Union’s 
challenges and crisis.

To this end, the Council proposes to cut commitment appropriations (CA) by EUR 1.52 billion 
across the MFF headings, leaving a total of EUR 191,527 billion. It proposes to reduce payment 
appropriations by EUR 876 million across the MFF headings, leaving a total of EUR 146.2 
billion. Most of the reductions in payment appropriations relate to cuts in the corresponding 
commitment appropriations.

By cutting across headings on programme lines to generate additional unallocated margins, the 
Council’s position may convey an ambiguous message of creating additional availabilities for 
2025. This approach, however, is not in accordance with the reality of current budgetary needs, 
as these margins are not intended for use in the annual budget 2025.

The breakdown of the cuts in commitments per heading highlights that Council does not follow 
a proportionate approach. 

⮚ Heading 1 is reduced by EUR 643.24 million; of which 

o EUR 400 million from Horizon 

o EUR 50.48 million from ITER

o EUR 30.67 million from the InvestEU Fund

o EUR 110 million from the Connecting Europe Facility (CEF)–Digital, 

o EUR 6.99 million from the Digital Europe Programme

o EUR 5.5 million from the Single Market Programme (incl. SMEs), 

o EUR 4.79 million from decentralised agencies, namely on the European 
Chemicals Agency and the European Securities and Markets Authority, 

7 This amount has to be re-financed by all Member States according to their GNI key, i.e. including the Member 
States that benefit. The overall ‘net rebate’ for these Member States is therefore lower at around EUR 5,6 billion.
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o EUR 0.30 million from the European Space Programme, 

o EUR 34.5 million from Union Secure Connectivity 

The margin available under heading 1 would be EUR 861.55 million (vs Commission DB 2025: 
218 million).

⮚ Heading 2a is reduced by EUR 0.13 million from the European Social Fund+; the 
margin available under sub-heading 2a would be EUR 0.89 million.

⮚ Heading 2b is reduced by EUR 808.58 million; of which 

o EUR 456.12 million from EURI 

o EUR 6.57 million from the European Recovery and Resilience Facility and 
Technical Support Instrument

o EUR 0.14 million from EU4 Health

o EUR 294.83 million from Erasmus

o EUR 15.63 million from Employment and Social Innovation

o EUR 1.48 million from the European Solidarity Corps (ESC)

o EUR 0.12 million from Creative Europe

o EUR 33.69 million on Citizens, Equality, Rights and Values

As a consequence, there would be no margin available for sub-heading 2b. In addition, the use 
of the Flex decreases by EUR 277 million (new total EUR 916 million), and the EURI 
instrument decreases by EUR 531 million (new total EUR 708 million).

⮚ Heading 3 is reduced by EUR 3.88 million (LIFE); 

The margin available under heading 3 would be EUR 64.92 million (vs Commission DB 2025: 
61 million)

⮚ Heading 4 is reduced in total by EUR 65.87 million, which is the net result of an 

o Increase of the BMVI by EUR 23 million and a 

o Decrease of Frontex by EUR 88.87 million.

The margin available under heading 4 would be EUR 160.34 million (vs Commission DB 2025: 
94 million). 

⮚ Heading 5 is reduced by EUR 5 million, which is the net result of an

o Increase of EUR 10 million for military mobility and a
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o Decrease of EUR 10 million for Internal Security Fund and EUR 5 million for 
secure connectivity

The margin available under heading 5 would be EUR 5.00 million (vs Commission DB 2025: 
no margin).

⮚ Heading 6 is reinforced by EUR 22 million which is the net result of an

o Increase of EUR 30 million for HUMA (NDICI Global Europe - for Ukraine, 
Moldova, Georgia) partly offset by a

o Decrease of EUR 8.26 million for NDICI (Global Europe)

The margin available under heading 6 therefore stands at EUR 23.02 million (vs Commission 
DB 2025: 44 million)

⮚ Heading 7 sees a cut in the Commission section by EUR 10.4 million

o The proposed Luxembourg housing allowance has been removed – EUR 5.4 
million 

o Allocations for EC buildings are reduced by EUR 5 million

In summary, most headings end up with a higher margin and lower amounts for direct managed 
programmes. Heading 6 is the only one spared from this logic, with a higher amount for HUMA 
and a lower margin as a result. 

On payments, the overall cuts amount to EUR 876 million (in function of the cuts in 
commitments).

As regards special instruments, the Council proposes to reduce the appropriations entered in 
DB 2025 for the Flexibility Instrument by EUR 277 million and the EURI Instrument by 
EUR 532 million. This is linked to the Council’s approach to financing the NGEU overrun costs 
(see below).
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The Council’s position is summarised in the following table: 

Annex II contains a more detailed overview of Council changes at programme level. 

The Council’s approach to the MFF revision and the EURI cascade

Globally, the Council’s reading leaves untouched most of the lines that were subject to the 
recent MFF revision. The 2025 allocation for the additional support for Ukraine has not been 
modified. (Annex III shows which of the lines that have been subject to changes in the Council 
reading of DB 2025, had already been affected in the context of the MFF revision.)

However, the Council has taken a different approach to the “EURI cascade” and deviates from 
the Commission approach in several significant aspects. According to the Council, 65% of 
the overruns should come from reductions in programmes and (reduced) use of the 
Flexibility Instrument, while only 35% should come from decommitments under the 
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EURI instrument. It is questionable whether this is in line with the MFF agreement on the 
cascade.

More specifically, the Council intends to reduce the use of the Flexibility Instrument (-
 EUR 276.98 million) and the EURI instrument (- EUR 531.60 million) in the context of the 
Cascade (steps 2 and 3). To achieve this, it reduces the amount deemed necessary for 2025 on 
the EURI line itself (by 456 million or 9%) to EUR 4 705.882 million in 2025 without providing 
further explanations or evidence. Moreover, it applies cuts on programme lines across several 
headings in order to create additional unallocated margin (mostly in H2b but also in other 
headings, presumably in view of using it in future years through the SMI). For this purpose, 
they reduce several programmes that have been subject to the MFF revision as well as 
administrative support lines.

The Council’s main objective is therefore to finance a higher share of the EURI overrun costs 
by re-deployment (i.e. cuts from programmes) and less from the EURI instrument above the 
ceiling. For this purpose, some (artificial) margins are created and some ‘de-commitments’ are 
saved for 2025 and the coming years. This is done at the expense of programme allocations, 
including cutting administrative support expenditure.

The Coreper decision justifies this approach with what they call ‘budgetary prudence’. For the 
Parliament, cutting programme allocations, should not be construed as “prudent budgeting”. 
On the contrary, “budgetary prudence” should be understood as being prepared to invest more 
if needed, and using margins where necessary to reinforce strategic programme expenditure. 

The rapporteur is fully aware that the different approaches to financing the EURI overrun costs 
will be difficult to bridge.

[In order to do so, the EP will defend its established position with vigour and counts on the 
Commission to play its role of honest broker and actively protect its proposal.]

Statements

The Council makes several statements, including a statement asking for a new nomenclature 
with additional lines in the Western Balkan Facility chapter. See also in Annex.

V. Assessment of Council position by heading in the light of EP priorities 

General Approach

On a positive note, the Council and the European Parliament continue to share the same overall 
strategic priorities, such as unwavering support for Ukraine, and the imperative of strong 
budgetary support in policy areas such as migration and border management, defence, 
neighbourhood and humanitarian aid. The most important reinforcements resulting from the 
MFF revision remain integrated in the Commission’s DB and in the Council position. 

At the same time, the rapporteur regrets that Council uses every year a similar justification for 
cuts in programme envelopes, or for curbing programmed reinforcements, even though the 
procedural and budgetary circumstances and the social, economic and geopolitical context have 
changed considerably. By re-using the line of argument of ‘absorption capacity’, ‘prudent 
budgeting’ and ‘creating margins for unforeseen circumstances’ in an inflationary and 
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disingenuous way, the Council reading fosters incomprehension. 

This practice does a disservice to the existing performance framework8 and to a transparent, 
rational budgetary decision making which should be driven by genuine budgetary criteria such 
as actual demand on the side of the beneficiaries (e.g. level of subscription), measurable output 
and impact, achievement of the Union’s policy goals , and ‘value for money’ considerations in 
policy areas of strategic importance.

The Council approach stands in contrast to the EP’s general approach as outlined in the 
guidelines, which starts with identifying the major policy objectives to be financed and the spirit 
and letter of the Interinstitutional Agreement, which asserts that the institutions would strive to 
cover the EURI costs without undue reductions to programme allocations, in particular those 
of flagship programmes under direct management.

As a general line, the Parliament and the Rapporteur remain firm and faithful to the agreed 
Guidelines, and oppose the programmes’ cuts presented by the Council. 

Heading 1: Single Market, Innovation and Digital

The Council reduces allocation for Research and Innovation, most substantively under the 
budget lines for Horizon (EUR 400 million, across several lines). While Horizon is by far the 
biggest programme in Heading 1, it has already been reduced by means of ‘redeployment’ in 
the order of 397 million in 2025 as a result of the MFF revision9. Several programme strands 
are further affected by a horizontal cut of 3.4%, including the clusters for ‘climate, energy and 
mobility’ and ‘Widening participation’. Such additional cuts are against the long-standing 
parliament priority to strengthen Horizon Europe, one of the programmes with the most tangible 
impact on growth, strategic autonomy and quality jobs and in the EU. In addition, the 
programme remains largely oversubscribed since the success rate (i.e. the ratio of the retained 
applications to the total number) to date is around 21%10. It is therefore not plausible to invoke 
issues of ‘absorption capacity’ for a programme which remains highly over-subscribed and 
which would have a ‘flat profile’ in the remainder of the programming period despite the 
planned top-ups under MFF Article 5. The negative impact to Horizon can be slightly mitigated 
by the EUR 23 million top-up which constitutes the ‘2025-tranche’ of the EUR 100 million 
from de-committed amounts that the EP was able to secure as part of the MFF revision; 
however, this should not represent the practice for all the cuts done by the Council.

The Council also cuts EUR 50 million from the ITER line on top of the reduction of EUR 200 
million that the Commission proposed. Clarification of the state of play of project development, 
the re-profiling of the needs baseline of the Fusion4Energy Joint Undertaking and the root 
causes of the delays on the ground is pending. This budget line might be subject to changes in 
the Amending Letter, so the needs and any availabilities ‘carried over’ to 2026 and 2027 should 
be closely monitored.

Further Council cuts in the Connecting Europe Facility - Digital (-EUR 110 million), the Digital 

8 see Commission Working Document 1 - Draft Budget 2025, Programme Performance Statements of 
operational expenditure
9 Total reduction of the programme for 2025-2027 as decided in the MFF revision: 2.1 billion.
10 https://dashboard.tech.ec.europa.eu/qs_digit_dashboard_mt/public/sense/app/1213b8cd-3ebe-4730-b0f5-
fa4e326df2e2/sheet/0c8af38b-b73c-4da2-ba41-73ea34ab7ac4/state/analysis 

https://dashboard.tech.ec.europa.eu/qs_digit_dashboard_mt/public/sense/app/1213b8cd-3ebe-4730-b0f5-fa4e326df2e2/sheet/0c8af38b-b73c-4da2-ba41-73ea34ab7ac4/state/analysis
https://dashboard.tech.ec.europa.eu/qs_digit_dashboard_mt/public/sense/app/1213b8cd-3ebe-4730-b0f5-fa4e326df2e2/sheet/0c8af38b-b73c-4da2-ba41-73ea34ab7ac4/state/analysis


DT\1305738EN.docx 17/36 PE763.050v01-00

EN

Europe Programme (-EUR 7 million) and the Union Secure Connectivity (-EUR 34 million) 
are also clearly in contradiction with Parliament’s priorities to promote digital skills and speed 
up and use the opportunities of the digital transition across multiple sectors.

Other significant cuts affect the following programmes: 

● InvestEU Fund (-EUR 30.67 million)

● Single Market Programme (incl. SMEs) (-EUR 5.5 million)

● European Space Programme (-EUR 0.30 million)

● Union Secure Connectivity (-EUR 34.5 million)

Moreover, several administrative support lines are affected by the Council’s approach to limit 
any increase on such lines to 2%. Such a horizontal ‘haircut’ approach does not do justice to 
the needs of administrative capacity to implement programmes effectively and speedily at a 
moment where the Single Market needs urgent support for investment and innovation. This 2% 
limit is not backed up by any relevant data; it risks undermining the Union’s ability to deliver 
concrete results on its programmes. 

The EP Guidelines presents an EU budget 2025, which is a people-centred budget, focusing on 
investments tailored to improve people’s lives and boost the Union’s competitiveness. The 
Rapporteur stresses the importance of investments in personalised medicine and eHealth, 
modern education systems, strategic industries in building EU’s open strategic autonomy, 
research and innovation, defence and military mobility, improving digital literacy and closing 
the digital gap, but also investments for revitalising regions suffering from population decline. 

Sub-heading 2a: Economic, Social and Territorial Cohesion

Heading 2 has suffered the most significant cuts by the Council, many of which are directly 
connected to the political priorities of the European Parliament which are described in the 
Guidelines and which would be considerably weakened. 

The Council applies such a reduction also to the administrative support line of the European 
Social Fund+ (- EUR 134 000), in an area where administrative capacity and technical support 
has been identified as a major factor in the implementation of the operational programmes. The 
urgency to speed up implementation has been one of the key issues identified in the EP’s 
Guidelines.

The cuts come in addition to redeployments in the Draft Budget resulting from the MFF 
revision, which target the few precious directly managed budget lines in this policy area. A total 
decrease of EUR 117.8 million in the DB affects technical assistance, the European Urban 
Initiative, Interregional Innovation as well as transnational cooperation under the ESF+. For 
2025, the breakdown of the 117.8 million is as follows:

 Interregional Innovation Investments: -EUR 25 million

 ERDF — Operational technical assistance: - EUR 31.15 million



PE763.050v01-00 18/36 DT\1305738EN.docx

EN

 European Urban Initiative: -EUR 18.3 million

 Cohesion Fund (CF) — Operational technical assistance: -EUR 5.25 million

 Transnational cooperation: -EUR 21.4 million

 ESF+ shared management strand — Operational technical assistance: -EUR 16.7 
million11.

The EP Guidelines stress that the execution of operational programmes in the Member States 
and regions should be accelerated and that delays caused by a lack of administrative capacity 
should be avoided at all levels of governance. This will be crucial for a number of priorities 
highlighted in the guidelines, such as cross-cutting social criteria, skills and education, teachers’ 
training, social security, boosting fair, inclusive and sustainable growth and development, open 
strategic autonomy, promoting economic and social convergence and supporting the green and 
digital transitions. The Rapporteur has put a strong emphasis on social investments such as: 
investing in upgrading public health, education and welfare services, social and territorial 
cohesion and inclusion, and in supporting vulnerable, remote and rural communities including 
smart villages, while reducing social disparities and inequalities within the EU and granting 
access to affordable and decent housing; a commensurate and sufficient level of payment 
appropriations will be indispensable for this purpose.

Sub-heading 2b: Resilience and Values 

Like last year, the primary focus of cuts in Heading 2b is the line covering the financing costs 
of the European Union Recovery Instrument (EURI line). The Council justifies its overall cuts 
of EUR 808 million with “a more conservative approach, in line with prudent budgeting”. The 
amount on the EURI line itself is “adjusted” downwards by EUR 456 million to “limit the use 
of both the Flexibility Instrument and the newly created EURI instrument to cover the overrun 
cuts” (EUR 456 million are equivalent to around 9% of the EUR 5.1 billion proposed by the 
Commission on the EURI line 06 04 01); in other words, according to the Council’s 
understanding, the estimated amount of borrowing costs that the Union will need to pay in total 
in 2025 is EUR 4 700 million). The Council does not explain in any detail why it decided to 
lower the baseline or why it would not wait for the Amending Letter before proposing any 
changes. 

In addition, the Council does not justify in any detail, nor examine the potential impact, of the 
sizeable reductions in lines such as: 

 Erasmus+ (-EUR 295 million), 

11 For the remainder of the period, the explanatory part of the Financial Programming spells out that: “The changes 
in sub-heading 2a result from the reduction from the direct management components of the respective programmes 
agreed in the context of the mid-term revision of the MFF. The appropriations have been reduced by a total of 
EUR 405 million over the period 2025-27, with redeployments of EUR 23 million from the Cohesion Fund (CF), 
EUR 262 million from the European Regional Development Fund (ERDF) and EUR 120 million from the 
European Social Fund (ESF+).
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 Employment and Social Innovation (-EUR 15.6 million), 

 Citizens, Equality, Rights and Values, CERV (-EUR 33.7 million). 

 European Solidarity Corps, ESC (-EUR 1.48 million)

 Creative Europe (-EUR 0.12 million)

 The EU4Health Programme continues to be reduced (-EUR 0.14 million), although it 
has suffered the most significant budgetary cut in the MFF revision. The Rapporteur 
has put a strong emphasis on health and would like to continue doing so through the 
budgetary amendments and 2025 conciliation. Concerning the administrative support 
lines (for example of the EU4Health programme, Creative Europe or European 
Solidarity Corps) the same observations as for Headings 1 and 2a are pertinent, just as 
for the cuts in the Technical Support Instrument (EUR 6.6 million).

The priorities listed in the guidelines would clearly call for, at least, restoring DB levels in the 
lines mentioned above. Multiple paragraphs emphasise the political and societal value of the 
expenditure programmes in Heading 2b. The mere circumstance that these programmes - just 
like the RRF - are clustered under a broad category ‘resilience’ is not a good enough reason for 
them to bear the main burden of re-financing the NGEU debt. The fact that the Commission 
proposes to use the entire margin and a large part of the Flexibility instrument for the EURI 
cascade step 2, already implies that these potential sources for top-up are not available for the 
programmes in Heading 2b. Further cutting into the programme allocations to create artificial 
margins would defeat the purpose.

The rapporteur urges to prevent a constellation under which ‘Erasmus students’, civil society 
organisations or the creative sectors are pitted against fiscal policy considerations and 
sustainable debt management. In view of the next MFF, if it needed further evidence, the 
situation in this heading shows that the refinancing costs should not be competing for scarce 
budgetary margins under the same ceiling with other flagship projects of high European added-
value.

The rapporteur holds that the EURI instrument in the MFF revision has been established - after 
difficult negotiations and at a high price of redeployments - in order to be used when necessary, 
and that the MFF revision was never intended to justify the cutting of programmes, as this 
would be contrary to the Inter-Institutional Agreement of 16 December 2020.

Regarding the actual amounts of the refinancing costs in 2025, the rapporteur acknowledges 
that the baseline of NGEU borrowing and disbursements and the applicable interest rates are 
evolving dynamically and are not easy to pinpoint. He recognises the pragmatic new 
Commission methodology for calculating and budgeting these costs with a cut-off date at the 
moment of the Amending Letter, after which, until the adoption of the budget for the next year, 
the amount will no longer be modified. He also recognises that this will yield a modest, one-off 
windfall saving (for the 4th quarter of the year 2024) in 2025.

In general, for Heading 2, the Rapporteur reiterates the importance of the following priorities:
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 Fight structural demographic challenges and mitigate brain drain in less developed 
regions and cities

 Social dimension of EU spending should continue to be a cross-cutting criterion for all 
policy areas while calling on the Commission and the Member States to allocate 
adequate resources for the effective implementation of EU rules on social security 
coordination in order to facilitate labour mobility and easier transfer of social security 
benefits

 Adequate support for vulnerable, remote and rural communities, people with disabilities 
and social groups in distress like teachers/farmers/young people/European hauliers 

 Strengthen the Health Union and EU4Health programmes; tackle medicine affordability 
and reduce inequalities between Member States; invest in actions targeting personalised 
medicine and e-health, cardiovascular disease, cancer, mental health, child diseases 

 A maximum of possible funding should be mobilised through Erasmus+ and the 
European Solidarity Corps to promote learning and entrepreneurship, support education 
and to improve young people’s skills

 Promotion of the cross-border circulation of European films, music and video games; 
calls for increased financing for the Creative Europe programme

 Ensuring sufficient EU funds for the Citizens, Equality, Rights and Values (CERV) 
Programme to support the key principles of democracy, rule of law and equality 
including gender equality

Heading 3: Natural Resources and Environment

The decreases applied by the Council in Heading 3 are comparatively modest, concentrated on 
a reduction of EUR 3.9 million for LIFE. The Council offers no further rationale for this 
reduction. 

The amounts for the Public Sector Loan Facility (EUR - 50 million) and the Fisheries Fund 
EMFAF (EUR - 36 million) remain lower than initially programmed, as a consequence of the 
MFF revision.

The expenditure under the sub-ceiling for the EAGF has not been touched by Council. These 
budget lines, however, were already subject to unprecedented reductions as a result of the MFF 
revision redeployments. The concrete impact for 2025 became visible in the Statement of 
Estimates and the updated financial programming. In particular ‘promotion measures’ and 
certain market intervention schemes are affected. Given that, in the EAGF, there are sometimes 
several potential sources to finance certain measures (inside or outside strategic plans, assigned 
revenue, reserve...) the situation can be re-assessed at the moment of the Amending Letter.  

For background, the breakdown of the total of EUR 222 million of redeployments in Heading 
3 in DB 2025 is as follows:

 Support expenditure for the European Agricultural Guarantee Fund (EAGF): - EUR 
2.163 million
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 Market-related expenditure outside the CAP Strategic Plans: - EUR 96.900 million

 EAGF — Policy strategy, coordination and audit: - EUR 36.937 million

 EMFAF — Operational expenditure under direct and indirect management: -EUR 36 
million

 Public sector loan facility under the Just Transition Mechanism (JTM): -EUR 50 million

In any event, the needs in the areas of agriculture, environment, climate, biodiversity and energy 
remain pressing. 

The guidelines emphasise explicitly the vital importance of the agricultural and environmental 
expenditure for the achievement of, inter alia, food security, young farmers, investment in rural 
areas, the Green Deal objectives and mainstreaming targets. More specifically, the Rapporteur 
prioritises concrete measures to address the root causes of farmers’ discontent across the EU 
and in particular calls for immediate resources and measures to help farmers cope with the 
impact of inflation, fuel costs, new production standards and changes in the global food market; 
emphasises the need to help new and young farmers, thereby ensuring generational renewal, 
while addressing labour and skills shortages in the agri-food sector; labour standards; preserve 
farmers’ income. In addition, LIFE and CEF-Transport programmes play a crucial point in 
delivering on the European Green Deal, and must be adequately financed. The same goes for 
the security of energy supply and high energy prices. 

Heading 4: Migration and Border Management

In deviation from the approach under most other headings, the Council proposes to top up the 
BMVI by EUR 23 million “to support front-line Member States in the current geopolitical 
context”. The reduction of EUR 89 million for Frontex is proposed against a background of 
difficult execution in previous years. 

The main programmes under Heading 4, AMIF and BMVI as well as the EUAA have been 
reinforced by the MFF revision (in total EUR 303 million in 2025). It is noteworthy that the 
Council nevertheless suggests a further top-up for the BMVI. There is no further detail on the 
rationale of this increase nor why a comparable increase for AMIF was not proposed.

A margin of around EUR 160 million remains available under this heading and could in 
principle be allocated to reinforce the flagship programmes. The Council’s preference will be, 
presumably, to keep this margin untouched so it can feed into the Single Margin Instrument for 
future NGEU needs. 

The EP guidelines reiterate the urgent need to implement the migration and asylum policy, in 
particular in order to prepare the entry into application of the new Asylum and Migration Pact. 
They also highlight the particular responsibilities of decentralised agencies in this policy area. 

In addition, the Rapporteur supports the full accession of Romania and Bulgaria to the Schengen 
Area and reiterates the importance of urgently concluding and operationalising a complete 
accession, including land and train connections.

Heading 5: Security and Defence
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The EU’s defence policy is evolving rapidly and the MFF revision has boosted the financing of 
the programmes under Heading 5 with an additional EUR 1.5 billion to contribute to the STEP 
objectives, of which EUR 374 million in 2025. The Council proposes an increase of 10 million 
for Military Mobility and a decrease of EUR 15 million for the Internal Security Fund and 
secure connectivity. As a result, a small margin of 5 million would be created (there was zero 
margin in the Commission’s proposed DB 2025). The Council’s rationale for leaving such a 
small margin in an admittedly increasingly important Heading is not be explained.

The strategic value of EU-level investments in this domain, including Military Mobility, is 
underlined in the guidelines. The rapporteur welcomes that this heading has been boosted 
significantly by the MFF revision.

In general, the Parliament will continue to put strong emphasis on investments in European 
security and defence capabilities to better respond to the unprecedented geopolitical challenges. 
In this sense, the Guidelines highlight the following priorities of the Parliament: 

 The necessity of addressing issues such as disinformation as a growing political and 
security challenge, particularly following the Russian war on Ukraine, cybercrime 
or organised crime with a cross-border dimension

 Reinforcement of the European Defence Fund

 Help for Member States, in particular frontline ones, and vulnerable sectors of the 
economy that remain particularly exposed to the consequences of Russia’s war of 
aggression against Ukraine and deserve support in areas such as agriculture or 
infrastructure, but also military mobility in the spirit of EU solidarity.

Heading 6: Neighbourhood and the World

Like last year, the allocations under this heading have been adjusted upwards by the Council, 
through an increase for HUMA (EUR 30 million, intended for support activities in Ukraine, 
Moldova and Georgia). This is fully in line with standing EP priorities and more specifically 
justified by the continued Russian aggression against Ukraine.

The reduction of NDICI support expenditure is not well justified on the other hand. 
Administrative support expenditure should be commensurate to the actual evolving needs for 
effectively implementing the policy, rather than being gauged against a fixed maximum year-
on-year increase.

The new situation in Heading 6 after the MFF revision should be recalled. For the period 2024-
2027, EUR 7.6 billion have been made available for priority lines, 4.5 billion of which by 
redeployment and 3.1 billion by ‘fresh’ allocations. The exact breakdown per line of the annual 
amounts, including 2025, has been a point of contention in the Commission as well as in the 
Council.

The Ukraine Facility and the Western Balkan Facility have been adopted and integrated in the 
budget structure and will provide additional support for EU external action outside Heading 6. 
The MFF revision will thus create new room for manoeuvre in the NDICI. IPA III has also been 
strengthened in view of prospective enlargement. The EP Guidelines of March spell out the 
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EP’s priorities in the external realm, HUMA being very prominent among them. However, 
compared to the impact of the MFF revision, which should not be called into question, further 
modifications in the annual procedure are bound to be moderate due to the meagre margins and 
limited overall availabilities. Some targeted reinforcements will be possible, making use of the 
remaining margin in H6 as well as the special instruments.

The rapporteur welcomes the statement calling for a more detailed nomenclature in the Western 
Balkan Facility chapter. This was already a common concern in the legislative trilogues on the 
regulation some months back. It would strengthen the role of the budgetary authority in the 
implementation of the Western Balkan and enlargement policies. He wishes to follow up on 
this issue.

Heading 7: European Public Administration

The EP has been a strong voice in support of a properly staffed and adequately resourced 
European public administration. It is indispensable for the adequate implementation of policies 
and programmes.

In order to allow institutions to meet their legal obligations, the Commission’s DB for 2025 
proposed an amount for European Public Administration (including European Schools and 
pensions) of EUR 12.6 billion. Since the ceiling stands at EUR 12.1 billion, and the MFF 
revision did not modify it, this means that there is no margin available. The Commission 
therefore proposes to mobilise the Single Margin Instrument for an amount of EUR 475.38 
million (of which EUR 328 million for the administrative expenditure of institutions, and EUR 
147.38 million for pensions).

The Council cut EUR 15 million from Heading 7, out of which EUR 5 million related to 
Commission’s buildings and EUR 5.4 million for the housing allowances requested by the 
Commission. 

The rapporteur considers that the Commission should take a responsible approach to their 
administrative expenditure and should ensure that they have adequate staff to perform their 
duties.

Horizontal issues

The rapporteur welcomes that there seems to be a common understanding on several 
overarching and cross-cutting issues. Most prominently, he expresses satisfaction, that the 
budget authority shares the broad priorities addressed in the MFF revision which now need to 
be translated and operationalised in the annual budget. This concerns, in particular, the 
continued support for Ukraine, top-ups for migration and defence, and enhanced flexibilities 
that result from the MFF revision, that are now integrated in the DB 2025.

He notes the principle differences in view of applying the EURI cascade to finance the NGEU 
borrowing costs. He stresses that both, the reduction in the amount on the EURI line and the 
way of financing the overrun costs are highly problematic and will require in-depth discussion 
in the course of the budget negotiations.
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At the same time, he wishes to emphasise that the EP will continue to take a responsible stance 
when it comes to servicing the debts and paying the interest costs in time to the investors. The 
purpose of the cascade mechanism in the MFF revision is to enable the Budget Authority to 
refinance the borrowing costs without having to reduce the flagship programmes.

He reminds that the Amending Letter will provide more updated figures and additional relevant 
information for the further process. Among other areas, this will concern the needs on the EURI 
line and the assigned revenues in the Common Agricultural Policy.

The rapporteur further recalls that the budget 2025 will need to make available a sufficient level 
of commitment and payment appropriations for a solid package of Pilot Projects and 
Preparatory Actions. The amounts are limited by the provisions in the Financial Regulation. 
However, available margins, or, if necessary, the non-thematic Special Instruments will need 
to be used for this purpose.

Finally, he regrets that neither the Commission, nor the Council has taken a more forward-
looking position on several transversal aspects which were highlighted in the EP guidelines, 
such as:

⮚ The question of investing in policies such as health, education, agriculture, housing, 
energy, transport and environment in order to reduce regional disparities. 

⮚ Putting the social dimension, as a cross-cutting priority, at the heart of the 
implementation of all programmes and policies, wherever the investment is appropriate 
in order to eliminate social inequalities.

⮚ The issue of gender, climate and biodiversity mainstreaming, where the budget authority 
plays a crucial role.

⮚ The support to farmers, teachers, young people, rural, vulnerable and remote 
communities, or the special needs frontline countries where specific discontent has been 
manifested and member states and the European Union pledged in finding adequate 
solution; 

⮚ Pro-active communication, outreach and visibility for all citizens, stakeholders and 
beneficiaries
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VI. Annexes

Annex I The Council’s position by heading of the financial framework - detailed 
breakdown

Annex II Detailed changes in comparison with the DB 2025 as regards figures by 
MFF heading

Annex III Council statements

Annex IV Draft calendar for the 2025 budgetary procedure
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Annex I The Council’s position by heading of the financial framework - detailed breakdown
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Annex II Detailed changes in comparison with the DB 2025 as regards figures by MFF heading12 

12 The yellow colour is marking lines or chapters which are affected by the MFF revision and subject to Council reductions. The green colour marks lines which are affected by 
the MFF revision and subject to Council top-ups (only one line).
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Annex III Council statements

1. Statement on payments  

In order to ensure the proper implementation of Union's programmes and to avoid an excessive 
increase of RAL in the final years of the current MFF, the Council invites the Commission to 
continue closely and actively monitoring, during the year 2025, the implementation of the 
programmes (particularly in sub-heading 2a and Rural Development). 

To that end, taking into account the forecasts accuracy of the Member States where applicable 
and the payments margin in the draft budget 2025 - mainly driven by sub-heading 2a, it expects 
the Commission to present in a timely manner updated figures concerning the state of affairs 
and estimates regarding 2025 payment appropriations. 

If the figures show that the appropriations entered in the budget 2025 are insufficient to cover 
the justified needs, the Council invites the Commission to present as soon as possible an 
appropriate solution, inter alia a draft amending budget, with a view to allow the budgetary 
authority to take any necessary decisions as soon as possible without undue delay for justified 
needs. 

Where applicable, the Council will take into account the urgency of the matter, shortening the 
eight-week period for a decision if deemed necessary. The same applies mutatis mutandis if the 
figures show that the appropriations entered in the budget 2025 are higher than needed. 

The Council will carefully examine the letter of amendment concerning agriculture (including 
information on assigned revenue) in order to appropriately assess the level of resources under 
heading 3 (Natural resources and environment) in the budget 2025. 

2. Statement on the progress of work on the implementation of the MFF mid-term revision

The Council acknowledges that the budgetary challenges that the Union and the Member States 
are facing in a context of repeated crisis, geopolitical turbulences and uncertainty that led to the 
mid-term revision of the Multiannual Financial Framework (MFF) amount to new, objective, 
long-term circumstances within the meaning of Point 18 of the Interinstitutional Agreement of 
16 December 2020 on budgetary discipline (IIA). 

The Council considers that this exceptional situation, which should not serve as a precedent for 
any future implementation of Point 18 of the IIA, allows the European Parliament and the 
Council, and the Commission when it draws up the draft budget, to depart by more than 15 % 
from the financial envelope of Union programmes, which constitute the prime reference amount 
for the European Parliament and for the Council during the annual budgetary procedure. 

The Council recalls that, in line with Point 18 of the IIA, any increase resulting from such 
variation shall remain beneath the existing ceiling for the heading concerned, without prejudice 
to the use of instruments referred to in the MFF Regulation and in the IIA. Moreover, this 
possibility does not apply to appropriations for cohesion adopted in accordance with the 
ordinary legislative procedure and pre-allocated per Member State which contain a financial 
envelope for the entire duration of the programme or to the large-scale projects referred to in 
Article 18 of the MFF Regulation. 
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While recalling the need to ensure legal certainty through the adoption of the necessary changes 
for the implementation of the MFF mid-term revision with regard to Brexit Adjustment 
Reserve13, notably the redeployment of the remaining allocations for 2025 that have not been 
transferred, the Council notes that, at this stage, there is no basis for moving forward with the 
work on the proposal for a Regulation of the European Parliament and of the Council as regards 
the changes to the amounts of funds for certain programmes and funds14, and the proposal for 
a Regulation of the European Parliament and of the Council as regards the financial envelope 
and the allocation for the thematic facility15.

3. Statement on budgetary nomenclature for the Western Balkans Facility 

The Council recalls the joint declaration by the European Parliament and the Council on the 
appropriate budgetary nomenclature for the Western Balkans Facility, approved as part of the 
political agreement to set up the Facility for the Western Balkans. In this regard, it takes note 
that the Commission did not give consideration to the declaration when presenting the draft 
budget 2025. The Council considers that new budget lines should be introduced in the budget 
2025, in particular one per beneficiary country and also invites the European Parliament and 
the Commission to consider introducing the necessary changes during the budgetary 
negotiations.

4. Statement on heading 6 (Neighbourhood and the World)

The Council recalls the European Council conclusions of 1 February 2024, including its Table 
1, where it is underlined that the reinforcement of heading 6 will help to support, among others, 
the Southern neighbourhood with EUR 2 billion. 

The Council calls on the Commission to prioritise the use of the NDICI cushion in order to 
respect the above priority set by the European Council and to ensure that the minimum amounts 
referred to in Regulation (EU) 2021/947, Article 6, paragraph 2 (a) for the Neighbourhood and 
Sub-Saharan Africa is attained. 

The Council considers crucial and calls on the Commission to provide for adequate quarterly 
reporting on the achievement of the above-mentioned minimum amounts as well as on the 
amount of decommitments materialising in heading 6 with special attention to NDICI and IPA. 
The Council can take this information into account in the annual budgetary procedure. 

As regards Humanitarian Aid (HUMA), the Council emphasizes that the additional amount of 
EUR 30 million (as compared to the European Commission draft budget 2025) agreed in the 
Council position for the Humanitarian aid budget line should be prioritized towards partners in 
the Eastern neighbourhood, especially Ukraine, Moldova and Georgia, not excluding support 
for those countries under the regular HUMA assistance or any future mobilization of the 
Emergency Aid Reserve.

13 Regulation (EU) 2021/1755 of the European Parliament and of the Council of 6 October 2021 establishing the 
Brexit Adjustment Reserve (OJ L 357, 8.10.2021, p. 1–26).
14 Proposal for a Regulation of the European Parliament and of the Council amending Regulations (EU) No 
2021/522, (EU) No 2021/1057, (EU) No 2021/1060, (EU) No 2021/1139, (EU) No 2021/1229, and (EU) No 
2021/1755 as regards the changes to the amounts of funds for certain programmes and funds (COM(2024) 100 
final).
15 Proposal for a Regulation of the European Parliament and of the Council amending Regulation (EU) No 
2021/1148 as regards the financial envelope and the allocation for the thematic facility (COM(2024) 301 final).
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5. Statement on heading 7 (European Public Administration) 

The Council expresses its disappointment that the Commission has disregarded the clear signal 
from the Heads of State and Government at the February 2024 European Council meeting, 
which emphasized the need for restraint in administrative expenditure. Referring to paragraph 
130 of the July 2020 European Council conclusions, all EU institutions, bodies, agencies, and 
their administrations were called on to optimize staff resources to the 2020 level and seek 
efficiency gains in non-salary related expenditures. Therefore, the Council strongly urges all 
institutions to further control and manage administrative spending and pursue for efficiencies. 

The Council also considers that, due to a pending clear legal basis, the proposed housing 
allowance in Luxembourg requires further regulatory and budgetary discussion. In light of the 
above, the Council will examine the proposed housing allowance for EU staff in Luxembourg, 
once a clear legal basis and detailed modalities thereof have been provided. 

The Council highlights recent information suggesting that the parameters used by the 
Commission to estimate the necessary amounts for the 2024 salary adjustment may be 
overestimated. If this is confirmed in the forthcoming amending letter to the draft budget for 
2025 the Council expects that the surplus amounts in heading 7 will be fully reinstated into the 
Single Margin Instrument to address unforeseen needs in 2025.
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Annex IV Draft calendar for the 2025 budgetary procedure

12 July Formal adoption of the consolidated Draft Budget 2025
17 July Adoption of Council’s position on DB in Coreper
25 July Budgetary trilogue
4 September Presentation of WD on DB and Council position in BUDG 

committee
5 September - 12.00 Deadline for tabling budgetary amendments:

- by individual members to BUDG
- and by Committees and MEPS (36 signatures) to Plenary 

12 September - 12.00 Deadline for tabling budgetary amendments by groups to Plenary
13 September Formal adoption of Council’s position
13 September - 12.00 Deadline for opinions from other committees to the draft 

budgetary resolution
Week 38 Presentation of Council’s position in EP Plenary
20 September (tbc) Draft report on the budgetary resolution available
25 September - 17.00 Deadline for tabling amendments to the draft budgetary 

resolution
7 October (STR) BUDG vote on budgetary amendments
14 October Adoption of budgetary resolution (all sections) in BUDG 

committee
17 October Budgetary trilogue 
21-24 October Adoption of Parliament's reading
29 October - 18 November 21-day conciliation period
25-28 November (In case of agreement) Adoption of the 2025 budget 


