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Executive Vice-President Dombrovskis and Commissioner Gentiloni have been invited to the 
fourth Recovery and Resilience Dialogue under the Recovery and Resilience Facility Regulation. This briefing first 
provides an overview of the Recovery and Resilience Plans, presenting observations and figures based on publicly 
available information. Further sections deal with the pending assessment of some Recovery and Resilience Plans; 
the implementation of the Recovery and Resilience Facility, with a presentation of the financial and loan 
agreements and of operational arrangements; the assessment of milestones and targets; the provisions on 
disbursements and Commission’s delegated acts. The briefing also presents the state of play of disbursements 
under the Facility. Furthermore, the briefing provides some information on the regional and euro area dimensions 
and highlights the relationship between the Facility and the European Semester going forward. It also refers to 
other EGOV papers.  

1. Recovery and Resilience Plans: some observations  
Following the submissions by the Member States, the Commission has, thus far, assessed 22 Recovery and 
Resilience Plans (RRPs) (see further point 1.6). Based on Commission’s assessments, in particular the Staff 
Working Documents (SDW, available here, together with other relevant documents, notably Commission 
country-specific summaries), and the Commission summarised horizontal information on submitted plans 
(available here, here and here), a number of horizontal observations can already be put forward.  For a 
overview of all public documents relating to the RRPs, please see also specific EGOV briefing. 

1.1 Amounts available and requested; further EU funds 

So far, and based on Commission assessed plans, Member States are requesting a total of EUR 291 bn in 
grants and of EUR 166 bn in loans. If Sweden, Bulgaria, Poland, Netherlands and Hungary request their 
maximum potential allocation in grants, the RRF total grant allocation of EUR 338 bn (current prices) would 
be fully utilised.  

Member States have shown much less appetite for loans: only seven countries have requested loans (Cyprus, 
Greece, Italy, Poland, Portugal, Romania and Slovenia). That leaves still a considerable amount available 
(around EUR 220 bn), should Member States require loans at a later stage.  

According to the Commission’s horizontal tables referred to above, only one Member State proposes to 
transfer structural funds to its RRP (Greece). A limited subset of member States (Romania, Greece) plan to 

https://ec.europa.eu/info/business-economy-euro/recovery-coronavirus/recovery-and-resilience-facility_en#national-recovery-and-resilience-plans
https://ec.europa.eu/info/sites/default/files/2021_06_17_factual_information_3.pdf
https://ec.europa.eu/info/sites/default/files/2021_06_17_factual_information_2.pdf
https://ec.europa.eu/info/sites/default/files/2021_06_17_factual_information_1.pdf
http://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689471/IPOL_IDA(2021)689471_EN.pdf
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provision their InvestEU envelopes with RRF funds. Likewise, only a limited subset of Member States 
(Romania, Greece, Croatia) foresee incorporating the costs of technical support in their RRPs 1 2.  

1.2 Commission assessment ratings 

The Commission assessed all the plans with an A rating in all of the 11 criteria, except costing estimates, 
where all Member States ranked B. Exceptions are Czechia, Luxembourg, Estonia and Belgium, where some 
further B ratings were given (see specific EGOV briefing for further details).  

1.3 Reforms and investments: some numbers 

Publicly available Member States’ plans foresee a total of 2213 measures, split into 798 reforms and 1415 
investments3 (see figure 1 below).  

Figure 1: Measures, Reforms and Investments per Member State 

 

Source: EGOV based on Commission’s publicly available information 

All these measures will need to be implemented in a short timeframe, as the RRF requires all milestones and 
targets to be met by 31 August 2026 and payments finalised by 31 December 2026. That has led some to 

                                                             
1 The Technical Support Instrument (see here for further details on the TSI and here) established by Regulation 2021/240, allows providing 

technical assistance to assist Member States in implementing their RRPs. 
2 Further information can be found in this Commission presentation (slide 8).  
3 Information on measures, reforms and investments is not publicly available for Hungary, Poland, Sweden and Netherlands insofar these Member 

States’ plans are either pending approval (Hungary, Poland, Sweden) or submission (Netherlands).  
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http://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689471/IPOL_IDA(2021)689471_EN.pdf
https://www.europarl.europa.eu/thinktank/en/document/IPOL_IDA(2021)659652
https://www.europarl.europa.eu/RegData/etudes/BRIE/2021/659644/IPOL_BRI(2021)659644_EN.pdf
https://ec.europa.eu/info/sites/default/files/wg8_-_2021-06-17_-_follow-up_to_resolution.pdf
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question 4 whether Member States will be able to fully absorb the funds and implement their RRPs, whilst 
fully ensuring that there will be no misuse of EU funds 5.  

1.4 Meeting the green and digital targets 

The Commission considers that all plans met the green and digital targets of at least 37% and 20%, 
respectively, as set out in the RRF Regulation (see figure 2 below). Conclusion to the contrary would render 
the plan unacceptable.  

Figure 2: Climate and Digital Targets by Member State 

 
Source: EGOV elaboration on the basis of Commission’s assessments 

The positive assessment that Member States are meeting their green targets has been questioned by some 
external stakeholders, for instance through the Green Recovery Tracker by Wuppertal Institute and E3G - 
Third Generation Environmentalism and the E3G’ study on Renovate2Recover. An earlier study to the 
European Parliament pointed to possible areas where the Member States should focus to foster the green 
transition (see here).  

                                                             
4 See, notably, that the ECA 2020 annual report highlighted: “Speeding up the absorption and additional availability of financing will put pressure on 

administrative resources”, further noting stressed public administrations both at EU and national levels. The ECA further noted that “Absorption 
speed is lagging behind that of the previous MFF.” and that Member States may be drawn to a faster implementation of RRF to the detriment of 
other EU funds. Martin Weber, ECA Director ‘Investment for cohesion, growth and inclusion’, here, p. 107-113 had signalled that: “NGEU is not 
only very large in financial terms, (...) which differ from normal delivery approaches. In turn, this creates new risks that the ECA must address in its audit 
work. (...) That will raise several questions about how to organise ourselves and how, from the methodological point of view, to carry out the audit 
work.’ Against this background, he recalls the need to carry out the work in accordance with professional standards. He finds it only logical that, 
for the first time in more than ten years, the ECA College has decided to ask for additional resources: ‘It is obvious we will need more hands on 
deck”. ECA had already voiced such concerns in its 6/2020 Opinion on the RRF Regulation: “Timely implementation may be complicated by 
absorption problems at Member State level and the complex procedures for the assessment of the Recovery and Resilience Plans (RRPs). In this context, 
we would like to stress the importance of effective measures against fraud and irregularities to counter the risks arising from significant additional 
resources to be spent in a short time, as is the case for the RRF”. Along similar lines, see Eulalia Rubio, “Balancing urgency with control: how to prevent 
fraud in the use of the EU recovery funds without delaying their implementation” ; Darvas, Z. (2020) ‘Will European Union countries be able to absorb 
and spend well the bloc’s recovery funding?’ Bruegel Blog, 24 September; Francesco Corti and Jorge Núñez Ferrer, “Steering and Monitoring the 
Recovery and Resilience Plans - Reading between the lines”, CEPS, 2021.  

5 The RRF Regulation requires Member States to take appropriate measures to protect the EU financial interests when implementing their RRPs 
(see article 22 of the RRF Regulation). RRPs need to explain how Member States will comply with this provision and which governance structures 
are envisaged to that end. For an overview of Member States governance structures see specific EGOV briefing, the Commission presentation 
to the European Parliament of 13 October and to the European Policy Committee (EPC) of 2 March.  
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https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32021R0241
https://www.greenrecoverytracker.org/contact
https://www.renovate-europe.eu/renovate2recover-how-transformational-are-the-national-recovery-plans-for-buildings-renovation/#:%7E:text=This%20Study%20assesses,and%20Campaign%20Office.
https://www.europarl.europa.eu/RegData/etudes/BRIE/2020/658186/IPOL_BRI(2020)658186_EN.pdf
https://www.eca.europa.eu/Lists/ECADocuments/annualreports-2020/annualreports-2020_EN.pdf
https://www.eca.europa.eu/lists/ecadocuments/journal21_01/journal21_01.pdf
https://data.consilium.europa.eu/doc/document/ST-10788-2020-INIT/en/pdf
https://institutdelors.eu/en/publications/balancing-urgency-with-control/
https://www.bruegel.org/2020/09/will-european-union-countries-be-able-to-absorb-and-spend-well-the-blocs-recovery-funding/
https://www.ceps.eu/wp-content/uploads/2021/04/Recovery-and-Resilience-Reflection-Paper-No-2.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689444/IPOL_IDA(2021)689444_EN.pdf
https://ec.europa.eu/info/business-economy-euro/recovery-coronavirus/recovery-and-resilience-facility/information-provided-european-parliament-or-council-recovery-and-resilience-plans_en
https://europa.eu/epc/index_en
https://ec.europa.eu/info/sites/default/files/2021_03_02_epc_rrf_audit_and_control.pdf
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1.5 Meeting the Country Specific Recommendations 

The Commission also evaluated positively Member States’ efforts in implementing the 2019 and 2020 
Country Specific Recommendations (CSRs). On the one hand, Member States may decide how to address 
these challenges in their RRPs and on the other hand, the Commission also retains large discretion in 
assessing whether a plan “contributes to effectively address all or a significant subset of challenges identified in 
the relevant country-specific recommendations”6. As outlined in a Commission presentation of 30 September 
to the European Parliament, the Commission concluded that “all 18 RRPs adopted by Council address all or a 
significant subset of challenges identified in the relevant CSRs”. Figure 3 below shows the Commission 
assessment of the extent national RRPs implement the CSRs. 

Figure 3: Overview of relevant 2019 and 2020 CSR coverage in RRPs 

 

Source: European Commission exchange of views with the European Parliament on the Recovery and Resilience Facility  
(September 2021) 

 

Notwithstanding, a number of CSRs are not being fully addressed (or addressed at all) and may require 
further action. Figure 4 below shows the Commission assessment of which CSRs are being addressed in 
national plans 7.  

                                                             
6 As required by the RRF Regulation.  
7 Based on the 14 plans assessed at the time.  

https://ec.europa.eu/info/sites/default/files/wg14_-_2021-09-30_-_hu_and_pl_rrp.pdf
https://ec.europa.eu/info/sites/default/files/wg14_-_2021-09-30_-_hu_and_pl_rrp.pdf
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Figure 4: Coverage of CSR 

Source: European Commission presentation to the European Parliament RRF Working Group, 7 July 2021. 

In their SWD the Commission points to some instances where Member States could have gone further. 
Notably, the Commission notes that: 

- Luxembourg has not addressed the “features of the tax system that may facilitate aggressive tax planning, in 
particular by means of outbound payments”8 featuring in its 2019 and partly 2020 CSR4. Likewise, 
Luxembourg does not “directly address the long-term sustainability of the pension system (CSR 1 of 2019) or the 
negative effects of the early retirement schemes and the financial incentives for early labour-market exit arising 
from the benefits system which negatively affect the employment rate of older workers (CSR 1 of 2019)”9. The plan 
does not contain either “measures addressing barriers to competition in regulated professional business services 
(a challenge identified in CSR 2 of 2019)”. Notwithstanding, the Commission notes that “two measures related 
to that topic, including a reform of the right of establishment, are mentioned in the National Reform 
Programme”10;  

 - Germany does not include measures in its plan to “address the country-specific recommendation to 
strengthen competition in business services and regulated professions (CSR since 2011)”. The Commission notes, 
however, that as of 2021, the fee scale for architects and engineers has been liberalised, and legislative 
processes are ongoing to liberalise some aspects of tax advice services. The Commission also points out that 
the “plan is expected to partly contribute to the long-term sustainability of the pension system and the adequacy 
of pensions (CSR 2 in 2019)”11;  

                                                             
8 SWD, in particular p. 34, where the Commission details and explains its assessment, noting and welcoming a number of actions taken by 

Luxembourg to mitigate the negative impacts of not addressing sufficiently such CSRs.  
9 SWD, p. 34.  
10 SWD, p. 35. On page 35-36, the Commission presents a summary of its assessment, noting, in addition, “that part of CSR 3 of 2020 (ensure effective 

implementation of measures supporting the liquidity of businesses, in particular small and medium-sized enterprises and the self-employed; front-load 
mature public investment projects and promote private investment to foster the economic recovery), which has been addressed outside the plan”.  

11 SWD, p. 41-42.  

https://ec.europa.eu/info/sites/default/files/wg11_-_2021-07-07_-_horizontal_obvervations.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A52021SC0159&qid=1624628386891
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0163R(01)&from=FR
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- Denmark “has no specific measure on skills and competences (CSR 1.1 of 2019, some progress), but paves the 
way for future measures in this area” mainly through the digital strategy12. The Commission considers that 
Denmark addressed outside the plan the CSRs concerning anti-money laundering supervision and to focus 
investment-related economic policy on education and skills 13. Figure 4 above shows, however, that 
“financial services” and “shadow economy and corruption” seem to be unaddressed by Denmark. Further 
explanations might be warranted to fully grasp the situation;  

- Italy seems to only partially address challenges related to financial markets and access to finance (see SWD, 
p. 51) but with no particular emphasis in the SWD text. The assessment in the Commission table above 
(dated of July) seems a bit more harsh, as Italy is marked as not addressing such challenges in its RRP;  

- Slovakia is being assessed as not addressing the housing markets in the July Commission table above. The 
SDW mentions, in that respect, that “Investments into social housing are not addressed under the plan”14. The 
Commission also signals that “Although the plan partly supports Slovakia’s Strategy for Equality, Inclusion and 
Participation of Roma by 2030, with various RRP measures aimed at reducing educational segregation of Roma 
pupils and increasing their educational outcomes, it lacks quantitative targets stated in the strategy itself.”15 and 
that “However, it is missing the opportunity to target insufficient recycling rates of municipal and packaging 
waste and high rates of landfilling in Slovakia”; 

- Malta is being assessed as only partly addressing three CSRs (on public finances: long-term sustainability 
and fiscal policy, on research and innovation and on aggressive tax planning)16. In particular, the 
Commission notes, on the first issue, that “The government will publish an Action Plan outlining policy 
proposals (...) with the objective to improve the long-term sustainability and adequacy of the pensions system. 
However, there is no explicit commitment to implement such policy proposals as part of the recovery and 
resilience plan”. On R&I, the Commission signals that although the plan contains some measures, some 
“remain vague and lacks more concrete and impactful actions (for example, with regards to effective public-
private cooperation, to promote inter-sectoral mobility of researchers, institutionalise and incentivise academia-
business linkages, etc.)”. On aggressive tax planning the Commission considers Malta proposals do present 
change, but also considers more could be done; 

- Czechia is assessed as only partly addressing the CSR on supporting more quality-based competition in 
public procurement and that on long term fiscal sustainability (see SWD, table in p. 43-47). The Commission 
notes, in particular, that “Overall, when taking into account also parallel initiatives by the Czech government, 
including those funded through national and other EU facilities, only the long-term fiscal sustainability aspects 
are left under-addressed by measures detailed in the plan”; 

                                                             
12 SWD, p. 32.  
13 See SWD, table in p. 34-35.  
14 Notwithstanding, the Commission notes that “the envisaged increase in construction investment (including from building renovations) is expected 

to trickle down to greater SME activity at local level”.  
15 SWD, p. 42, 41 
16 SWD, p. 35-40.  

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0154&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0165&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0165&from=EN
https://ec.europa.eu/info/system/files/com-2021-339_swd_en_0.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0269&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0211&from=EN
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- Ireland is identified as only partly addressing its CSRs related to use more direct funding instruments to 
stimulate research and innovation, on effective supervision and enforcement of the anti-money laundering 
framework and on curbing aggressive tax planning. The Commission notes, overall, that “given the modest 
size of the financial contribution and the entrenched nature of some of the challenges, further efforts are needed 
in several areas in the coming years.” (SWD, p. 35). It further underlines, on anti-money laundering concerns, 
that “the plan does not include actions to bring about effective risk-based supervision by self-regulatory bodies.  
Outside the plan, these reforms are complemented on a national level through the introduction of a central 
register of beneficial ownership of collective asset-management vehicles, credit unions and unit trusts, which is 
expected to help ensure transparency of investment vehicles”. On aggressive tax planning, the Commission 
assessment is mixed, raising some issues on whether the measures will be sufficient to address the CSRs.  

1.6. Pending assessments of Recovery and Resilience Plans 
So far, the Commission provided positive assessments of 22 RRPs, which the Council adopted. All Member 
States but one have submitted their RRPs. The Dutch plan has not yet been submitted (the Netherlands 
decided to leave the finalisation of the recovery plan to the new government). The Bulgarian, Hungarian, 
Polish and Swedish plans are waiting to be assessed by the Commission.  

Figure 5: State of RRP adoption for Member States - 9 December 2021 

Box 1: A selection of third parties’ views on RRPs 
A number of external stakeholders have been assessing national RRPs. For example: CEPS published a 
paper assessing Italy, Germany, Spain, France, Portugal, Slovakia; in November, Simone Tagliapietra 
(Bruegel)  gave a presentation to the French Senate, with comparative data on a number of RRPs;  a 
presentation to the BUDG Committee by Zsolt Darvas (Bruegel), dated of October also focused on RRPs; 
Follow the Money, a consortium of journalists that launched a research investigation on how RRF funds 
are being spent, publishes “Recovery Files”. A sectoral analysis (on buildings-related elements on 18 
RRPs) resulted on the Renovate2Recover Study, undertaken by E3G for the Renovate Europe Campaign 
(October).  

See separate EGOV paper on the involvement of stakeholders, here. 
 
 
 

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0205&from=EN
https://www.bruegel.org/wp-content/uploads/2021/11/Tagliapietra-Testimony-French-Senate.pdf
https://www.bruegel.org/2021/11/an-overview-of-the-recovery-and-resilience-plans/
https://www.ftm.eu/recoveryfiles
https://www.renovate-europe.eu/renovate2recover-how-transformational-are-the-national-recovery-plans-for-buildings-renovation/
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689453/IPOL_IDA(2021)689453_EN.pdf
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In October, in a debate with Commissioner Gentiloni (see EP press release), most MEPs called for the 
approval process to be more transparent, to allow them to understand which steps the Hungarian and Polish 
governments have taken to address concerns about the rule of law and attacks on the judiciary, primacy of 
EU law, public procurement, corruption and unequal treatment of minorities. Video extracts from the debate 
can be found here. 

On 15 November, five EP political groups sent a letter to the European Commission urging Ursula von der 
Leyen to suspend funds to Poland. Its main argument was that the RRF would require that the bodies tasked 
with control and supervision have the legal empowerment and administrative capacity to exercise their 
tasks. The ECR opposed to it through its own letter to von der Leyen 17. 

Public information available on the status of the assessment of the four pending plans and expected 
timetables is very limited. Likewise, there is no public information on the reasons delaying the assessment 
of the Swedish plan (which was submitted in May 2021; an amended version was submitted in September18).  

2. Moving towards implementation  
2.1 Financial and loan agreements; operational arrangements 

Before disbursements under the RRF, Member States need to sign a number of legal documents foreseen in 
the RRF Regulation. These are: (a) the financial agreement 19 (and loan agreement 20, if that is the case), and 
(b) the operational arrangements (OA)21 22. Templates 23 of these documents were discussed with the 
Member States in a Commission informal expert group (see here for available details 24). 

Financial and loan agreements are contracts setting out legal obligations of Member States and the 
conditions allowing for disbursement of funds under the RRF. Some of those requirements steam from 
article 22 of the RRF Regulation 25 and relate to the protection of EU financial interests. The Financial 
Regulation and the Regulation on the general regime of conditionality for the protection of the Union 
budget equally apply (see article 8 of the RRF Regulation).  

                                                             
17 The European Commission is assessing plans on the basis of the 11 criteria set in the RRF regulation. Among the criteria is the need for Member 

States to have in place arrangements that "are expected to prevent, detect and correct corruption, fraud, and conflicts of interests when using the 
funds provided". The Commission is required to ensure that all issues are addressed so that all legal stipulations of the regulation are complied  
with. 

18 Article 21 of the RRF Regulation deal with amended RRPs: the article foresees that a Member State may request to the Commission to propose 
an amendment to the Council implementing decision and submit an amended RRP if the plan and its milestones and targets is “no longer 
achievable” because of “objective circumstances”. The Member State needs to make a reasoned request that the Commission will assess. If the 
Commission assessment is positive, the Commission would propose an amendment to the Council implementing decision; in case of a negative 
assessment, the Commission would reject the request after having heard the Member State concerned.   

19 Article 23(1) of the RRF Regulation.  
20 Article 15 of the RRF Regulation.  
21 Article 20(6) of the RRF Regulation.  
22 Provision of pre-financing requires the signature of the financial (and loan, if applicable) agreements (article 13(1) of the RRF regulation). Member 

States were asked to provide a legal opinion certifying that national procedures were followed and that they would be bound by the contracts 
(see here). Further disbursements following completion of the milestones and targets require, in addition, the signature of the OA.  

23 All Member States’ contracts are expected to be broadly similar. The OA will be aligned with the Council implementing decisions and will have 
annexes that are country-specific. These annexes further depict the implementation and control of milestones and targets. The OA currently 
available, that of Spain, follows this common template and the annexes are, indeed, country-specific.  

24 Meetings taking place on 15 June, 22 June , 12 July, 23 July, 4 October and 11 October.  
25 Notably the obligations to regularly check that the financing provided has been properly used and that there has been a proper implementation 

of measures; to take appropriate measures to prevent, detect and correct fraud, corruption, and conflicts of interests and legal actions to recover 
funds that have been misappropriated; to accompany a request for payment with a management declaration and summary of the audits carried 
out; to collect and ensure access to the standardised categories of data; to authorise the Commission, OLAF, the Court of Auditors and, where 
applicable, EPPO to exert their rights and to keep records.  

https://www.europarl.europa.eu/news/de/press-room/20211001IPR14015/hungary-and-poland-plans-should-be-approved-only-if-concerns-are-addressed
https://multimedia.europarl.europa.eu/en/the-state-of-play-on-the-submitted-rrf-recovery-plans-awaiting-approval-extracts-from-the-debate_I211666-V_v
https://politico.us8.list-manage.com/track/click?u=e26c1a1c392386a968d02fdbc&id=c6722b753a&e=b8f6b10f66
https://politico.us8.list-manage.com/track/click?u=e26c1a1c392386a968d02fdbc&id=3638551c99&e=b8f6b10f66
https://www.regeringen.se/rapporter/2021/05/sveriges-aterhamtningsplan/
https://www.regeringen.se/4a7dec/contentassets/dad10f1743b64c78a1c5b2d71f81a6eb/andring-av-sveriges-aterhamtningsplan-enligt-eu-forordning-eu-2021241-om-inrattande-av-faciliteten-for-aterhamtning-och-resiliens.pdf
https://ec.europa.eu/transparency/expert-groups-register/screen/expert-groups/consult?lang=en&groupId=3772&fromMeetings=true&meetingId=31814
https://op.europa.eu/en/publication-detail/-/publication/25153ebc-2b06-11ec-bd8e-01aa75ed71a1
https://op.europa.eu/en/publication-detail/-/publication/25153ebc-2b06-11ec-bd8e-01aa75ed71a1
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A02020R2092-20201222
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A02020R2092-20201222
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32021R0241
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=27836&fromExpertGroups=true
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=26955&fromExpertGroups=true
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=26956&fromExpertGroups=true
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=27836&fromExpertGroups=true
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=28574&fromExpertGroups=true
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=28574&fromExpertGroups=true
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=29734&fromExpertGroups=true
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The OA contains provisions addressing the arrangements and timetable for monitoring and implementation 
of the plans; the indicators relating to the fulfilment of the milestones and targets (see below); the 
arrangements for providing access to data. So far two OAs (that of Spain and of France) have been agreed 
and published (see Box 2). 

The OA is complemented by two annexes. These set out the detailed evidence that Member States will have 
to produce to ascertain completion of the relevant milestones and targets and the verification 
mechanisms 26. The second deals with “intermediate milestones” that will allow follow and monitor progress. 
The annexes are very long and specific documents, allowing to follow compliance with the agreed 
measures, milestones and targets27.  

To date, it seems that signed financing and loans agreements are not publicly available. Furthermore, there 
is no public information on when Member States signed those agreements or on their precise content. No 
further official information is available on other OA having been signed.  

2.2 Assessing milestones and targets 

The Commission is responsible for assessing whether the relevant milestones and targets contained in the 
Council implementing decision (CID) have been met, following a request for payment from a Member State 
(these requests can be submitted twice a year; payments will be processed twice a year as well)28.  

Milestones and targets are measures of progress towards the achievement of a reform or an investment, 
with milestones being qualitative achievements and targets being quantitative achievements29. For a 
payment to be made by the Commission, none of the milestones or targets that were previously met can be 
reversed. While the RRPs should set out the detailed set of measures for its monitoring and implementation, 
including targets and milestones and estimated costs, the specific operational details are set in the 
Operational Arrangements and its Annexes (see above).  

The Commission has two months, following a payment request, to assess whether the relevant milestones 
and targets have been achieved.  

If the Commission assessment is positive, then the Commission asks the Economic and Financial Committee 
(EFC)30 for its opinion, which must be provided by four weeks, and takes it into account. Following an EFC’s 
positive assessment, the Commission submit to the Comitology Committee (see also here) the decision 

                                                             
26 See here. Annex I further specifies the milestones, targets and relevant indicators to measure the progress and Annex II specifies the 

arrangements and timetable for monitoring of the RRP. 
27 Further details and explanations on OA can be found here link (minutes of the 8th expert group on RRF).  
28 Article 24 of the RRF Regulation presents the provisions related to the assessment of progress, the payments and related procedures. 
29 Article 2 of RRF Regulation. See also here. 
30 The EFC opinion is based on a discussion in the Economic Policy Committee (EPC). 

Box 2: The Spanish and the French Operational Arrangements 

The Spanish OA (available here and here) contains a first set of rules establishing the Coordinator and relevant 
contact points; arrangements for quarterly meetings to follow up on implementation of the plan (without prejudice 
to ad hoc meetings); the calendar for reporting progress; arrangements for monitoring possible double-funding; 
agreement to organise an annual event to raise awareness of RRF/RRPs1. A second set of provisions deals with 
access to data. The OA also specifies the country-specific payment requests timeline and the procedures for its 
amendment. France also signed an OA with the Commission. It is structured along the same lines as that of Spain.  

https://www.consilium.europa.eu/en/council-eu/preparatory-bodies/economic-financial-committee/
https://ec.europa.eu/transparency/comitology-register/screen/home?lang=en
https://ec.europa.eu/transparency/comitology-register/screen/committees/C102400/consult?lang=en
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=28574&fromExpertGroups=true
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=29734&fromExpertGroups=true
https://ec.europa.eu/info/sites/default/files/2021_03_02_epc_setting_milestones_targets_for_the_rrps.pdf
https://europa.eu/epc/index_en
https://ec.europa.eu/info/sites/default/files/countersigned_es_first_copy_en.pdf
https://planderecuperacion.gob.es/noticias/el-gobierno-acuerda-con-la-comision-europea-las-disposiciones-operativas-del-plan-de
https://ec.europa.eu/info/business-economy-euro/recovery-coronavirus/recovery-and-resilience-facility/frances-recovery-and-resilience-plan_en#operational-arrangement


IPOL | Economic Governance Support Unit 

 10 PE 689.473 

authorising disbursement31 (in accordance with the “examination procedure”32, with Qualified Majority 
Voting).  

If the Commission expresses a negative assessment, the disbursement will be fully or partially suspended. 
The Member State concerned may present its observations within one month of the communication of the 
Commission’s assessment. The suspension is lifted once the Member State concerned has taken the 
necessary measures to ensure a satisfactory fulfilment of the milestones and targets set out in the CID. If the 
Member State concerned has not taken the necessary measures within a period of six months from the 
suspension, the Commission will reduce the amount of the total RRF financial contribution proportionately, 
after having given the Member State concerned the possibility to present its observations within two 
months from the communication of its conclusions.  

If no tangible progress is made within 18 months of adopting the CID, the Commission terminates the 
agreements and shall decommit the funds.  

The Commission is expected to submit an overview of its preliminary findings on the satisfactory fulfilment 
of national targets and milestones to Parliament 33 when submitting them to the EFC.  

2.3 Disbursements so far 

Under the RRF Regulation, disbursements can either be: 

(a) pre-financing or  

                                                             
31 Recital 69 recognises the possible need for a prompt payment of financial support under the Facility, and thus allows for the Chair of the 

Comitology Committee to consider the possibility, for any draft implementing act, of shortening the time limit for convening the committee 
and the time limit for the committee to deliver its opinion. 

32 Recital 69 and article 35 of the RRF regulation refer to Regulation (EU) No 182/2011 (“Comitology Regulation”)laying down the rules and general 
principles concerning mechanisms for control by Member States of the Commission’s exercise of implementing powers. 

33 See Art, 25(4) of the RRF Regulation 

Box 3: Role of the European Parliament, the Council and European Council in assessing progress 

The “examination procedure”, to be adopted when authorising disbursements under the RRF, does not foresee 
the direct involvement of the European Parliament (EP). In response to a related parliamentary question, 
Commissioner Gentiloni noted “The comitology is the way to ensure the oversight of the Member States over the 
Commission’s exercise of implementing powers conferred on it, notably for the implementation of a spending 
programme. An involvement of the Parliament under the examination procedure is not foreseen under the comitology 
regulation”. 

Nevertheless, Article 11 of the Comitology Regulation on the “Right of scrutiny for European Parliament and the 
Council” allows the Parliament and the Council to indicate that “a draft implementing act exceeds the implementing 
powers provided for in the basic act. In such a case, the Commission shall review the draft implementing act, taking 
account of the positions expressed, and shall inform the European Parliament and the Council whether it intends to 
maintain, amend or withdraw the draft implementing act”. In accordance with Article 10 of the same Regulation, the 
Commission must make available to the Council and the Parliament the draft implementing act at the same time 
as it is submitted to the relevant Committee.    

Furthermore, it must be noted that Recital 52 of the RRF Regulation states that: “If, exceptionally, one or more 
Member States consider that there are serious deviations from the satisfactory fulfilment of the relevant milestones and 
targets, they may request the President of the European Council to refer the matter to the next European Council. The 
respective Member States should also inform the Council without undue delay, and the Council should, in turn, without 
delay inform the European Parliament. In such exceptional circumstances, no decision authorising the disbursement of 
the financial contribution and, where applicable, of the loan should be taken until the next European Council has 
exhaustively discussed the matter”.  

https://eur-lex.europa.eu/legal-content/en/ALL/?uri=celex%3A32011R0182
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32011R0182&from=en
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(b) “regular” disbursements.  

Pre-financing is only possible if the relevant Council implementing decision is adopted by 31 December 
202134. Pre-financing can be granted at the request of a Member State and once the Council approves the 
Commission assessment of the RRP (article 13 of the RRF Regulation). Amounts disbursed as pre-financing 
can be adjusted following adjustment to the Member States maximum financial allocation35 and will be 
discounted from further disbursements to the Member States36. Pre-financing is, thus, an anticipation of 
disbursements; it will need to be fully recovered if a Member State fails to make tangible progress on 
milestones and targets within 18 months of the date of the adoption of the CID.  

By 9 December, the Commission provided pre-financing as follows: 

Table 1 - Pre-financing disbursements 

Pre-financing disbursements Pre-financing % 
2021 GDP (*) 

Pre-financing as per 
capita (**) (EUR) 

Date Country Amount disbursed   

3 August Portugal EUR 2,2 bn 1,06% 213,63 

3 August Belgium EUR 770 M 0,16% 66,57 

3 August Luxembourg EUR 12,1 M 0,02% 19,06 

9 August Greece EUR 4 bn 2,31% 374,44 

13 August Italy EUR 24,9 bn 1,43% 420,20 

17 August  Spain EUR 9 bn 0,76% 189,90 

17 August Lithuania EUR 289 M 0,56% 103,37 

19 August France EUR 5,1 bn 0,21% 75,62 

26 August Germany EUR 2,25 bn 0,06% 27,06 

2 September Denmark EUR 201 M (1.5 billion kr) 0,06% 34,42 

9 September Cyprus EUR 157 M 0,70% 175,22 

10 September Latvia EUR 237 M 0,77% 125,18 

17 September Slovenia EUR 231 M 0,47% 109,53 

28 September Austria EUR 415 M 0,11% 46,46 

28 September Croatia EUR 818 M 1,57% 202,66 

28 September Czechia EUR 915 M 0,41% 85,50 

13 October Slovakia EUR 822.7 M 0,85% 150,68 

2 December Romania EUR 1,8 bn 0,77% 93,82 

Total disbursements EUR 54,1 bn   

* Commission Summer Economic Forecast, July 2021 ; ** Eurostat, July 2021 

                                                             
34 By 9 December, 4 Member plants await assessment and adoption: Sweden, Poland, Bulgaria and Hungary. Netherlands has yet to submit its 

plan.  
35 See article 13(3) of the RRF Regulation. The Regulation foresees that 30% of the maximum financial allocation to member States will be adjusted 

on the basis of actual outturns in relation to the change in real GDP 2020 and the aggregated change in real GDP for the period 2020-2021 (see 
article 11(2) of the RRF Regulation).  

36 See article 24(9) of the RRF Regulation.  

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32021R0241&from=EN
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_4025
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_4023
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_4024
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_4068
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_4066
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4223
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4224
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4225
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4402
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4532
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4624
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4625
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_4769
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4067
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4913
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4912
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_5224
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_6471
https://ec.europa.eu/info/business-economy-euro/economic-performance-and-forecasts/economic-forecasts/summer-2021-economic-forecast_en
https://ec.europa.eu/eurostat/databrowser/view/DEMO_PJAN$DEFAULTVIEW/default/table
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Ireland has not requested pre-financing. Pending the Council approval of the Swedish, Polish and Hungarian 
plans, further pre-financing disbursements 37 could still take place in 2021.  

For the time being, no Member State has been disbursed further amounts from the RRF. Spain has requested 
disbursement of its first tranche of financing under the RRF (see here and here); the Commission assessment 
on whether the relevant milestones and targets are met was finalised on 3 December and sent to the EFC 
(see section 2.2 for a description of the procedure of assessing milestones and targets).  

Payment requests need to be accompanied by a set of documents and evidence, notably a justification of 
the satisfactory fulfilment of the relevant milestones and targets, a management declaration and summary 
of the audits carried out 38, including weaknesses identified and any corrective actions taken.  

Information provided by the Member State will be used for the Commission preliminary assessment 

foreseen in article 24(3) of the RRF Regulation.  

At this point, it is not clear whether other Member States will be meeting the conditions to require 
disbursements still in 2021 (notably, signing the legal documentation and providing the Commission with 
the information necessary for the assessment of milestones and targets). Effective disbursement to Spain 
will depend on expedited procedures in the EFC (no calendar or agendas seem to be publicly available) and 
in the Commission, once EFC opinion is rendered.  

2.4 Delegated acts 

The RRF empowers the Commission to further develop the Regulation through delegated acts. Such acts 
cover: (i) the RRF scoreboard (article 30(2)); (ii) common indicators for reporting (article 29(4)(a)) and (iii) a 
methodology for reporting social expenditure (article 29(4)(a)). The Commission discussed draft versions of 
two delegated acts (namely the delegated acts relating to the scoreboard and common indicators, which 
the Commission decided to aggregate in one single act, and the methodology for reporting social 
expenditure) in an expert group39 set up May 2021.  

The delegated act regarding setting out the common indicators and the detailed elements of the recovery 
and resilience scoreboard should facilitate RRPs’ performance monitoring and should ensure transparency 
and accountability in RRF implementation. It is envisaged that the Scoreboard will be publicly available and 
will be updated twice a year, following the biannual reporting by the Member States. There are 14 new 

                                                             
37 According to the Commission summarised assessment tables, Hungary and Poland requested pre-financing; Sweden has not. The Netherlands 

has not submitted its RRP as of yet.  
38 On audits, see a specific meeting to the expert working group (here), the Commission presentation on Parliament on rule of law (here) and one 

additional presentation of March 2021 to the Economic Policy Committee. See also a specific EGOV paper on governance of RRPs at national 
level.  

39 Agendas and minutes of the meetings can be found here. 

Box 4: Commission preliminary positive assessment of Spain payment request 

Spanish positive assessment covers a set of 52 milestones and targets and mostly covered measures already 
achieved by the end of the second quarter of 2021. The document details the reforms and investments covered by 
the payment request and explains the Commission assessment of each of the measures, milestones and targets 
achieved. It also details the evidence obtained, as foreseen in the OA. All the measures are deemed complete and 
thus, the Commission concludes that all relevant milestones and targets have been met.  

 

https://data.consilium.europa.eu/doc/document/ST-11046-2021-INIT/en/pdf
https://www.eureporter.co/eu-2/nextgenerationeu/2021/11/15/nextgenerationeu-commission-receives-payment-request-from-spain-for-e10-billion-under-the-recovery-and-resilience-facility/
https://portal.ieu-monitoring.com/editorial/nextgeneu-eu-commission-receives-rrf-request-from-spain-for-e10bn?utm_source=ieu_monitoring&utm_medium=web&utm_campaign=portal
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_6597
https://ec.europa.eu/transparency/expert-groups-register/screen/expert-groups/consult?lang=en&groupID=3772
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=PI_COM%3AAres%282021%294834300&qid=1638184940023
https://ec.europa.eu/info/sites/default/files/2021_06_17_factual_information_2.pdf
https://ec.europa.eu/info/sites/default/files/2021_06_17_factual_information_3.pdf
https://ec.europa.eu/info/sites/default/files/2021_06_17_factual_information_3.pdf
https://ec.europa.eu/transparency/expert-groups-register/screen/meetings/consult?lang=en&meetingId=28574&fromExpertGroups=true
https://ec.europa.eu/info/sites/default/files/wg15_-_2021-10-13_-_rol_and_protection_of_financial_interest.pdf
https://ec.europa.eu/info/sites/default/files/2021_03_02_epc_rrf_audit_and_control.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689444/IPOL_IDA(2021)689444_EN.pdf
https://ec.europa.eu/transparency/expert-groups-register/screen/expert-groups/consult?lang=en&groupID=3772
https://ec.europa.eu/info/sites/default/files/live_work_travel_in_the_eu/find_a_job_in_another_eu_country/documents/rrf-preliminary-assessment-1st-payment-request-spain.pdf
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common indicators defined in the delegated act 40 which Member States will have to report, while other 
information will be gathered by the Commission services from sources already available. 

The Scoreboard “will be used by the Commission to prepare its annual reports to the European Parliament and 
the Council on the implementation of the Facility and its review report to the European Parliament and the 
Council on the implementation of the Facility ... [and] will serve as a basis for the recovery and resilience dialogue 
between the European Parliament and the Commission”. 

The delegated act regarding the definition of a methodology for reporting social expenditure should ensure 
transparency and accountability on the social expenditure under the RRF, including focus on gender 
equality, children and youth. Each reform and investment included in the national RRPs, which has a primary 
social dimension, will be associated with one of four social categories and, in addition, with one of nine social 
policy areas 41. “Additionally, each measure of a social nature that includes a focus on children and the youth, and 
on gender equality will be flagged, allowing for a specific reporting on RRF expenditure focusing on children and 
the youth, and on gender equality”. 

On 28 July the Commission opened a 4 week consultation period (until the 25 August) on both draft 
delegated acts 42. After receiving feedback from the stakeholders, the Commission adopted the delegated 
acts on 28 September and sent them to Parliament and Council. The acts entered into force on 28 November 
(publications in the Official Journal available here and here), since no objection has been expressed by either 
the European Parliament or the Council. 

3. Funding of the Recovery and Resilience Facility - state of play 
To finance the Next Generation EU (of which the RRF is the main component), the Commission expects to 
raise on financial markets up to around €800 billion (in current prices) by 2026, of which €71 billion by the 
end of 2021.  

For the first time, the Commission does not provides long term loans to Member States in the same terms 
(maturities and interest rates) as it funds itself (the so called “back-to-back” strategy, applied so far e.g. with 
SURE or with the Balance of Payment instruments). When implementing the NGEU, the Commission collects 
funds through the so-called “diversified funding strategy” (see below) and lends parts of them to those 
Member States that required loans in different financial terms.  

The Commission is publishing an annual funding decision and bi-annual funding plans (here) aimed at 
ensuring sound financial management, accountability and transparency. These documents present the 

                                                             
40 Common indicators: 1) savings in annual primary energy consumption; 2) additional operational capacity installed for renewable energy; 3) 

alternative fuels infrastructure (refuelling/recharging points); 4) population benefiting from protection measures against floods, wildfires, and 
other climate related natural disasters; 5) additional dwellings with internet access provided via very high capacity networks; 6) enterprises 
supported to develop or adopt digital products, services and applications processes; 7) users of new and upgraded public digital services, 
products and processes; 8) researchers working in supported research facilities; 9) enterprises supported (of which:, small - including micro,  
medium, large); 10) number of participants in education or training; 11) number of people in employment or engaged in job searching; 12) 
capacity of new or modernised health care facilities; 13) classroom capacity of new or modernised childcare and education facilities; 14) number 
of young people aged 15-29 years receiving support. 

41 Social categories and policy areas: Social category Employment and skills: 1) Adult learning, including continuous vocational education and 
training; recognition and validation of skills; 2) Employment support and job creation, including hiring and job transition incentives and support 
for self-employment; 3) Modernisation of labour market institutions, including infrastructure, employment services and forecasting of skills and 
labour inspectorates; employment protection and organisation; social dialogue and wage setting mechanisms; adaptation of workplaces. Social 
category Education and childcare: 4) Early childhood education and care: accessibility, affordability, quality and inclusiveness, including 
digitalisation and infrastructure; 5) General, vocational and higher education: accessibility, affordability, quality and inclusiveness, including 
digitalisation and infrastructure. Social category Health and long-term care: 6) Healthcare: resilience, sustainability, adequacy, availability, 
accessibility, affordability and quality, including digitalisation and infrastructure; 7) Long-term care: resilience, sustainability, adequacy, 
availability, accessibility, affordability and quality, including digitalisation and infrastructure. Social category Social policies: 8) Social housing 
and other social infrastructure; 9) Social protection, including social services and integration of vulnerable groups. 

42 Information can be found here and here.  

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=PI_COM%3AAres%282021%294834334&qid=1638184940023
https://eur-lex.europa.eu/eli/reg_del/2021/2106/oj
https://eur-lex.europa.eu/eli/reg_del/2021/2105/oj
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/nextgenerationeu_en
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/funding-plans_en
https://ec.europa.eu/info/law/better-regulation/have-your-say/initiatives/13071-Recovery-and-resilience-scoreboard-common-indicators-and-detailed-elements_en
https://ec.europa.eu/info/law/better-regulation/have-your-say/initiatives/13145-Recovery-and-Resilience-Facility-methodology-for-reporting-social-spending_en
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amounts and the “diversified funding strategy” applied by the Commission when it acts as a borrower. Such 
strategy combines: 

• the issue of long and short term securities (bonds and bills, respectively); 
• auctions and syndications (see also here).  

On 15 June, the Commission launched the first Next GenerationEU (NGEU) bond issuance, €20 billion, via a 
ten-year bond due on 4 July 2031; the first bill issuance took place on 15 September. Both the bonds and 
the bills are traded in the Luxembourg Stock exchange. 

So far, the Commission has raised €71 billion in long-term funding under its NextGenerationEU programme, 
of which €66 billion in five syndicated transactions and €5 billion in two EU-Bonds auctions (see here)43. At 
the end of October 2021, the Commission reduced its funding target, to reflect an updated assessment of 
the payment needs under the NGEU recovery instrument. The next update of the funding plan is expected 
by December 2021.  

Part of NGEU debt issuances is covered by the recently adopted “Green Bond framework”44 , announced on 
7 September. Through its green bonds, the Commission will be financing the share of climate-relevant 
expenditure in the RRF. A specific framework for reporting has been set out, to provide transparency to 
investors on how the proceeds of the EU green bonds are invested. The first issuance of Green bonds took 
place on 12 October. 

Repayment of the NGEU debt - from 2028 until 2058 - is foreseen on the basis of possible new own resources. 
As part of the Interinstitutional Agreement adopted in December 2020 in the context of the Multiannual 
Financial Framework and the NGEU programme, the Parliament, the Council and the Commission discussed 
and agreed on a roadmap introducing new own resources (Annex II to the agreement). According to this 
roadmap, the Commission should have proposed by June 2021 new own resources, based on a carbon 
border adjustment mechanism, the Emissions Trading System and a digital levy. Such proposals were 
postponed and are pending (but expected on 22 December 2021, according to the Commission latest 
tentative College agenda, dated 30 November). On 31 August, the Budget Committee discussed the delay 
in new own resources proposals on a digital levy and a carbon border adjustment mechanism with 
Commissioner for Budget Johannes Hahn.  

The roadmap also foresees that further own resources, to be proposed by June 2024, could include a 
Financial Transaction Tax, a financial contribution linked to the corporate sector or a new common corporate 
tax base. 
In November 2021, the EP adopted a report, in view of the upcoming revision of the EU’s Financial regulation 
(the current one is dated 2018). MEPs claim that the revised act should “seek to modernise the rules applicable 
to the EU budget in line with its latest evolutions and in line with the budgetary principles and respect for Union 
values, and to increase parliamentary oversight, democratic accountability, transparency, civic engagement and 
the ability to respond to citizens’ needs quickly and effectively, particularly at times of crisis”, especially taking 
into consideration the increase in the EU budget due to the NGEU.   

4. The Recovery and Resilience Facility and the European Semester 
On 18 June 2021, the Council adopted its opinions on the 2021 Stability and Convergence Programmes 
(SCPs) of all EU Member States. These Council opinions are this year’s fiscal recommendations (i.e. Country 
Specific Recommendations, CSRs) to Member States under the European Semester and the SGP. For further 

                                                             
43 Upon request of the BUDG Committee, Bruegel drafted a study on “NGEU borrowing: a first assessment”. 
44 Details of the Green Bond Framework are set out in a Commission Staff Working Document, dated of 7 September. The Green bond framework 

is aligned with the principles of the International Capital Market Association (ICMA), and has been reviewed by a second party opinion provider. 
Such provider, Vigeo Eiris, considers “that the framework is aligned with the ICMA's Green Bond Principles, is coherent with the EU's wider 
Environmental, Social and Governance (ESG) strategy and will provide a robust contribution to sustainability.” (further details and explanations 
can be found here). 

https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/nextgenerationeu-diversified-funding-strategy_en
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/auctions_en
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/factsheet_1_funding_strategy_20.04.pdf
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/nextgenerationeu/nextgenerationeu-transactions-data_en
https://ec.europa.eu/info/news/update-funding-needs-2021-2021-oct-29_en
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_4565
https://ec.europa.eu/commission/presscorner/detail/en/SPEECH_21_5229
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv:OJ.LI.2020.433.01.0028.01.ENG
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv:OJ.LI.2020.433.01.0028.01.ENG
https://www.europarl.europa.eu/committees/en/meps-to-discuss-the-delayed-new-own-reso/product-details/20210825CAN63002
https://www.europarl.europa.eu/news/en/press-room/20211118IPR17631/revision-of-eu-financial-rules-must-improve-parliamentary-oversight
https://www.consilium.europa.eu/en/press/press-releases/2021/06/18/council-adopts-recommendations-on-the-updated-stability-and-convergence-programmes/
https://data.consilium.europa.eu/doc/document/ST-9253-2021-REV-1/en/pdf
https://ec.europa.eu/transparency/comitology-register/screen/committees/C102400/consult?lang=en
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/nextgenerationeu_green_bond_framework.pdf
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/eu_gic_presentation_08092021_final.pdf
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details on the implementation of the Stability and Growth Pact under pandemic times, see specific EGOV 
briefing.  

Within the Autumn Package of November 2021, the Commission provided opinions on the 2022 Draft 
Budgetary Plans (DBPs) of the euro area Member States in which it assesses compliance with the Council 
recommendations of June 2021 (this year’s country specific recommendations), including the appropriate 
use of the RRF (section 1 above). The Autumn package marks the start of the 2022 European Semester cycle. 
This years’ cycle, like the previous one, is being adapted to the implementation of the RRF, as the two 
processes are closely linked in terms of process and substance. To ensure synergies and avoid administrative 
burdens for Member States the Commission will: 

• Streamline reporting obligations: for example, the national reform programmes will also be used 
for the bi-annual reporting under the RRF. 

• Make use of IT tools to monitor both the implementation of the plans and the progress on country-
specific recommendations. 

• Integrate bilateral exchanges with Member States under the European Semester with the dialogue 
on the implementation of their RRPs. 

According to the Commission, the 2022 European Semester Spring package will include: 

• Streamlined country reports, identifying gaps related to those challenges that are only partially or 
not addressed by RRPs. 

• Country-specific recommendations to help bring forward Member States' efforts under RRPs, while 
addressing emerging socio-economic challenges to fast-forward the twin transition and build up 
resilience. There will also be fiscal recommendations. 

The Commission claims that it is committed to strengthening the democratic accountability of the Union's 
economic governance and will continue the strengthened inter-institutional dialogue at EU level with both 
the European Parliament and the Council. In particular, it “will engage with the European Parliament before 
each key stage of the European Semester. The Commission will also continue to contribute to the Recovery and 
Resilience Dialogues with the Parliament and maintain regular exchanges in a dedicated Parliament Working 
Group on the RRF”. 

The streamlined Semester, including RRF related steps, may be depicted as follows:  

https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/659655/IPOL_IDA(2021)659655_EN.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/659655/IPOL_IDA(2021)659655_EN.pdf
https://ec.europa.eu/info/sites/default/files/economy-finance/draft_budgetary_plans_2022_-_overall_assessment.pdf
https://ec.europa.eu/info/sites/default/files/economy-finance/draft_budgetary_plans_2022_-_overall_assessment.pdf
https://www.europarl.europa.eu/RegData/etudes/STUD/2021/651391/IPOL_STU(2021)651391_EN.pdf
https://www.europarl.europa.eu/RegData/etudes/STUD/2021/651391/IPOL_STU(2021)651391_EN.pdf
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Figure 6: European Semester and the RRF 

 
Source: EGOV own elaboration 
Legend: ASGS: Annual Sustainable Growth Survey, EAR: Euro Area Recommendation, JER: Joint Employment Report, AMR: Alert 
Mechanism Report, DBP: Draft Budgetary Plans, EA: euro area, RRF: Recovery and Resilience Facility, SGP: Stability and Growth Pact 

In October, the Commission relaunched the economic governance review, which it had initiated in February 
2020 and suspended to focus on responding to the economic and social impact of the COVID-19 pandemic. 
The October Commission’s Communication aims to build consensus on how to improve the effectiveness 
of economic surveillance and policy coordination, by taking into account the changed circumstances for 
economic governance (e.g. the high levels of public debts or the investment needs for the green and digital 
transitions) and the lessons learnt from the EU policy response to the outbreak, in particular from the 
governance of the RRF. 

According to the Commission, the European Semester will remain the reference framework for integrated 
surveillance and the coordination of EU economic and employment policies. The Commission invites all key 
stakeholders to engage in the public debate, by replying to eleven questions, of which a new one relates to 
the RRF experience. The Commission will consider all views expressed during this public debate and will 
provide orientations on possible changes to the economic governance framework with the objective of 
achieving a broad-based consensus on the way forward “well in time for 2023”. 

On 11 November, the Council published its conclusions on the future of the European Semester in the 
context of the RRF. The Council noted that “New economic circumstances and the European response to the 
COVID-19 crisis caused a temporary adjustment of the European Semester also in 2021 with policy guidance 
focusing solely on fiscal policies, as the attention was put on the preparation, adoption and implementation of 
the Recovery and Resilience Plans”. It underlined “that the European Semester and the Recovery and Resilience 
Facility should continue, without duplications, to tackle the crisis’ impact and to contribute to strengthening 
economic resilience and sustainable, dynamic and inclusive long-term growth, thus enhancing convergence 
among the EU economies”. It also stressed “that the European Semester should continue to ensure 
comprehensive surveillance of fiscal, financial, economic and employment policies, and it should closely monitor 
remaining and evolving risks and challenges, detect policy gaps, and ensure their follow-up”.  

https://ec.europa.eu/info/business-economy-euro/economic-and-fiscal-policy-coordination/economic-governance-review_en
https://ec.europa.eu/info/sites/default/files/economy-finance/economic_governance_review-communication.pdf
https://www.consilium.europa.eu/en/press/press-releases/2021/11/09/the-future-of-the-european-semester-in-the-context-of-the-recovery-and-resilience-facility-council-conclusions/?utm_source=dsms-auto&utm_medium=email&utm_campaign=The+future+of+the+European+Semester+in+the+context+of+the+Recovery+and+Resilience+Facility+-+Council+conclusions
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5. Euro area dimension  
As emerges from euro area Member States 2022 Draft Budgetary Plans (DBPs), assessed by the Commission 
(see here for the communication), and pending disbursement decisions following the fulfilment of the 
milestones and targets: 

- Around 17% of the total of RRF grants (which is equivalent to around 0.4% of euro area GDP) is estimated 
to have been spent in 2021; 

- Around 44%45 of the total amount of allocated RRF grants [to euro area Member States] is expected to be 
spent by the end of 2022, and around 65% by the end of 2023; 

- Around 74% of the RRF grants over the 2020-2022 period will be channelled towards investment 
expenditure, with a near-equal allocation between public investment (around 38%) and private investment 
(around 36%). The remainder of the grants are expected to be allocated largely towards current expenditure 
(around 25%) and tax cuts (around 1%) used to fund other measures to support the recovery, improve 
resilience and foster the green and digital transitions46.  

Based on the Commission 2021 autumn forecast, a small number of Member States (Austria, Germany, 
France, Cyprus, Spain, Luxembourg, Malta and Italy) plan to use RRF grants to retroactively finance 
expenditure in 2020. The same forecast projects an increase in the euro area aggregate public investment-
to-GDP ratio from 2.8% in 2019 to around 3.2% in 2022 as a result of higher funding from EU and national 
sources (see following Graph).  

Public investments in euro area Member States - 2019-2023 (% of GDP) 47  
 

 

 

 

 

 

 

 
  

                                                             
45 The Commission 2021 autumn forecast estimated 42% of the total amount of allocated RRF grants being spent by the end of 2022.  
46 Looking at the 2021 Commission autumn forecasts, the numbers are as follows: around 72% of RRF grants over the 2020- 2022 period would be 

geared towards supporting investment, both public and private (around 47% would support private investment through capital transfers, while 
around 25% would fund public investment through gross fixed capital formation). The remainder of the RRF grants would be channelled towards 
current expenditure (around 27%) and tax cuts (around 1%) used by Member States to fund other measures to support the recovery, improve 
resilience and foster the green and digital transitions.  

47 The Commission Communication on the 2022 DBPs as well as the DBP Opinions use the national accounts definition of investment, while the 
RRF uses a broader concept of investment. The RRF Regulation defines investment as capital formation in areas such as fixed capital, human 
capital, and natural capital. This would also cover for instance intangible assets such as data, intellectual property and skills. Fixed capital is 
broadly equivalent to the concept of ‘gross fixed capital formation’ used in national accounts (e.g. infrastructure, buildings, but also some 
intangibles such as R&D, patents or software). Human capital is accumulated by means of spending on health, social protection, education, 
training and skilling, etc. Natural capital is enhanced by actions aiming at increasing the share of renewable natural resources, protecting or 
restoring the environment (e.g. emission reduction, land rehabilitation, reforestation), or by mitigating/adapting to climate change (source COM 
(2021) 900 final). 

https://ec.europa.eu/info/sites/default/files/economy-finance/draft_budgetary_plans_2022_-_overall_assessment.pdf
https://ec.europa.eu/info/sites/default/files/economy-finance/draft_budgetary_plans_2022_-_overall_assessment.pdf
https://ec.europa.eu/info/sites/default/files/economy-finance/draft_budgetary_plans_2022_-_overall_assessment.pdf
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6. A regional dimension: latest opinion from the Committee of Regions 
A number of institutional and private stakeholders have been assessing the RRF and the RRPs (for an 
overview, see here). The European Committee of the Regions (CoR) voiced concerns that, in most Member 
States, preparing the national RRPs has been mainly a top-down process lacking involvement of sub-
national involvement in the implementation and evaluation phases. The CoR considers that this approach 
carries the risk of centralising important public investments and overlooking territorial differences, thus 
undermining the impact of recovery plans.  

As a consequence, its most recent opinion argues “regions that were already lagging behind in their 
development before the outbreak of the pandemic could suffer an even greater development gap, be it in 
employment, business support, digitalisation or other key policy areas. Moreover, the insufficient involvement of 
regions and municipalities carries the risk of overlapping investments between the recovery and the cohesion 
policy's funds, creating competition between them. For this reason, local leaders find encouraging that the 
European Commission will soon put online the RRF Scoreboard. As outlined in a letter sent by Commission's 
Executive Vice-President Valdis Dombrovskis to the CoR's President Apostolos Tzitzikostas and the Chair of the 
CoR's Commission for Economic Policy, Michael Murphy, the new scoreboard will provide information on the 
processing of the payment requests from the Member States and, when possible, include more territorially 
oriented method of monitoring” (see CoR press release for further details).  

7. Some EGOV thematic papers  
EGOV analysis of country specific recommendations (CSRs) and national RRPs on tax avoidance, anti-money 
laundering (AML) and corruption issues builds on the CSRs addressed to a number of countries in 2019-2020 
and on measures proposed by the Member States in order to address the above mentioned challenge. The 
Commission assessments of the RRPs show that there has been a real effort from the Member States to 
implement the relevant CSRs, as most Member States receiving CSRs on tax avoidance, AML and corruption 
addressed the concerns underpinned by such CSRs, fully or to a relevant extent.  

Looking at the type of measures Member States are putting forward to comply with challenges relating to 
tax avoidance, AML and corruption, one may note that a large majority relate to enacting legislation. 
Notwithstanding, some plans refer to training, to requalification of buildings and facilities or to improving 
access to digital technologies. There are also a few references to setting up of (new) institutions responsible 
for monitoring or control of issues around tax avoidance, AML and corruption, but fewer to measurable 
achievements of such (new) institutions. The limited timeframe to implement the RRF measures (until June 
2026) may explain this approach.  

Furthermore, there are very few limited cases where these CSR are not addressed, as per the Commission 
assessment (the Commission considers that Luxembourg has not addressed the relevant CSRs, while 
Denmark addressed AML related concerns outside the plan). 

As foreseen in the RRF Regulation, such assessment (and of its measures) is of a formal nature - the 
Commission looks at whether a measure is an effective response to a certain challenge identified in the CSR. 
However, only implementation on the ground will demonstrate the effectiveness of the measure and how 
well the challenge has been overcome. 

Similar EGOV analysis on gender related issues compiles the Member States’ explanations on how their plans 
contribute to gender equality, as required by the RRF Regulation, as well as, what specific milestones and 
targets Member States are putting forward to address gender related challenges.  

https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689453/IPOL_IDA(2021)689453_EN.pdf
https://cor.europa.eu/en/news/Pages/post-COVID-recovery-plans-.aspx?_cldee=bWFyaWUtY2xhaXJlLm5laWxsLWNvd3BlckBjb3IuZXVyb3BhLmV1&recipientid=contact-c1d0f0455cf2e4118a29005056a05119-94e9e808ac1348efa8feebba80d1e594&esid=25f4acf0-5453-ec11-8118-005056a043ea
http://cdlink2.cor.europa._JuLcT-0G1e_LqzfcQ
https://cor.europa.eu/en/news/Pages/national-recovery-plans-less-effective-if-regions-cities-left-out.aspx
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689469/IPOL_IDA(2021)689469_EN.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689470/IPOL_IDA(2021)689470_EN.pdf
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Measures that Member States propose can be clustered around the following areas: (i) Expanding access to 
childcare and to long-care48; (ii) Education and training, notably in addressing women IT skills 49; (iii) Gender 
budgeting; (iv) Reforms of the pension systems and equalisation of retirement age; and (v) Labour market 
reforms, notably around teleworking, digitalisation and specific subsidies. 

Overall, irrespective of having addressed gender-related CSRs, most Member States incorporate a gender 
equality dimension in their RRP, however, the extent to which such concerns are covered varies among the 
plans. According to the Commission, the large majority of national RRPs includes a specific section 
explaining how the plan address gender-related concerns and challenges. Nevertheless, for example, the 
Commission notes that Czechia, “does not take the opportunity of the plan to contribute to gender equality and 
equal opportunities for all sectors. Equality considerations should have been taken into account much more 
consistently throughout the plan.” (SWD, p. 69) and that Denmark could have mainstreamed equality 
considerations more prominently (SWD, p. 38). Likewise, the Commission considers that Estonia could have 
done more to increase transparency, thus reducing the gender pay gap (SWD, p. 32-33).  

 

                                                             
48 Ireland has addressed expansion of childcare (thus, easing women return to the labour market) outside the plan.  
49 Romania introduced a mandatory minimum threshold for women’s participation in training, education or digital literacy programmes of 50% in 

the Digital transformation pillar.  
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