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Executive Vice-President Dombrovskis and Commissioner Gentiloni have been invited to the fifth Recovery and 
Resilience Dialogue under the Recovery and Resilience Facility Regulation. This briefing first presents a state of 
play of the Recovery and Resilience Plans, and looks at the first payment requests submitted, transparency on 
implementation of the plans, control and audit systems and the recent European Court of Justice rule of law 
decisions. It then focuses on the financing side of the Facility. The following section highlights the relationship of 
the Facility with the European Semester and provides information on areas where challenges identified in the 
country specific recommendations are still not fully addressed.  Furthermore, the briefing provides summaries of 
a number of EGOV papers relating to the Recovery and Resilience Facility.  

1. Recovery and Resilience Plans: state of play and implementation  

1.1 State of play  

Following the adoption of the Recovery and Resilience Regulation setting out the Recovery and Resilience 
Facility (for an overview of the Recovery and Resilience Facility see here) all Member States but Netherlands 
submitted Recovery and Resilience Plans (RRPs) to the Commission. Out of the 26 submitted plans, the 
Commission assessed 22 plans and the Council adopted the 22 Commission’s assessments (the Hungarian, 
Polish, Swedish and Bulgarian plans are pending assessment).  

The Commission disbursed pre-financing of around EUR 56,6bn to 21 Member States (see 0 below below 
and a specific EGOV briefing for further details and a state of play of the RRPs). Ireland has not requested 
pre-financing. Pre-financing is no longer available; the RRF Regulation foresees pre-financing only for those 

This Dialogue takes place under particularly strained conditions. The full impacts of the Ukrainian war 
cannot be determined. In this context, it is still not clear what would be - if any - the impact and possible 
uses of the Recovery and Resilience Facility and of the Recovery and Resilience Plans to address the 
situation. It is also unknown which additional instruments the EU could use to face the crisis. One of the 
advantages of the Next Generation EU was to enable setting up the EU debt issuance infrastructure, 
allowing the Union to be able to finance through capital markets very large initiatives under extra-
ordinary circumstaces.  

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A02021R0241-20210218
https://ec.europa.eu/info/business-economy-euro/recovery-coronavirus/recovery-and-resilience-facility_en
https://ec.europa.eu/info/business-economy-euro/recovery-coronavirus/recovery-and-resilience-facility_en
https://www.europarl.europa.eu/thinktank/en/document/IPOL_IDA(2021)659656
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689471/IPOL_IDA(2021)689471_EN.pdf
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plans where the Council Implementing Decision (CID) was adopted by 31 December 2021 (see article 13(1) 
of the RRF Regulation). See further on section 2.1. 

Once Member States complete the agreed milestones and targets (as set out in CIDs) and upon signature of 
a number of legal arrangements (most notably, the operational arrangements; for further details see section 
2 of a previous EGOV briefing), they can submit payment requests. The Commission has two months to 
assess payments requests and present a preliminary opinion to the Economic and Financial Committee 
(EFC). Once the EFC issues a positive opinion, the Commission submits a draft Implementing Decision to the 
Recovery and Resilience Facility Committee (RRF Committee), set up under the RRF Regulation. Upon a 
positive opinion/decision of RRF Committee, the Commission can adopt an Implementing Decision (COM 
ID) and proceed with the payment to the Member State.  

Spain 1, France2, Italy 3, Greece4 and Portugal5 submitted payment requests to the Commission. So far, Spain 
is the only Member State having received a disbursement. Considering the advancement of the French first 
payment request, a disbursement to France may be expected in the next few days (see section 1.2 below for 
details). 

1.2 First payment requests  

1.2.1 Spain first payment request 

Spain submitted its first payment request on 11 November 2021, based on the achievement of the 52 
milestones listed in the Annex to the Council Implementing Decision and further detailed in the operational 
arrangement (OA) between the Commission and Spain (signed on 9 November 2021). The OA foresaw a first 
disbursement in the fourth quarter of 2021 of an amount of EUR 11.494.252.874. On 3 December, the 
Commission adopted a positive preliminary assessment, which was submitted to the Parliament and to the 
EFC.  

On 21 December, the EFC published its opinion, where it notes that “preliminary assessment provided by the 
Commission, the discussion in the Economic Policy Committee (EPC) and additional explanations provided by 
Spain together allowed the Committee to form its opinion”. It also points out that “Spain offered to provide 
                                                             
1 Spain requested an amount of EUR 10 bn (net of pre-financing). It relates to 52 milestones covering several reforms in the areas of sustainable 

mobility, energy efficiency, decarbonisation, connectivity, public administration, skills, education and social, labour and fiscal policy.  
2 The Commission announced the French request on 29 November. France requested an amount of EUR 7.4 billion (net of pre-financing). This first 

payment request relates to 38 milestones. 
3 Italy submitted its request on 30 December for an amount of EUR 21 billion (net of pre-financing). This first payment request relates to 51 

milestones covering several reforms in the areas of areas of justice, public administration, audit and control, education, active labour market 
policies, digital and tourist sectors as well as simplification of legislation in sectors like waste, water and rail transport. 

4 Greece submitted its request on 29 December for an amount of EUR 3.6 billion (net of pre-financing). This first payment request relates to 15 
milestones covering reforms and investments in the areas of energy efficiency, sustainable mobility, waste management and civil protection,  
active labour market policies, healthcare, tax administration, justice, business extroversion, and the audit and control system linked to the RRF. 
Two of the milestones and targets concern the first steps of the implementation of the loan part of the Facility.  

5 The Commission announced the Portuguese payment request on 26 January 2022. Portugal requested an amount of EUR 1,162 million (net of 
pre-financing). This payment request refers to 38 milestones covering investments and reforms in areas such education, social policies, research 
and development, forest management, digitalisation of schools and businesses and the national development bank.  

Box 1: the first annual RRF implementation report 

On 1 March, the Commission published the first annual RRF implementation report, in line with article 31 
of the RRF Regulation, together with two summary sheets. The report takes stock of the first months of 
implementation of the Facility. The Commission clarifies that the report does not cover the status of 
implementation of individual plans, nor the common indicators, given the still early stage in the 
implementation of the Facility. The report provides aggregated data on allocated amounts to each of the 
Facility pillars, on the cross-border projects, on reporting and on transparency.  

https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689473/IPOL_IDA(2021)689473_EN.pdf
https://ec.europa.eu/transparency/comitology-register/screen/committees/C102400/consult?lang=en
https://ec.europa.eu/commission/presscorner/detail/en/mex_21_5983
https://ec.europa.eu/commission/presscorner/detail/en/mex_21_6430
https://ec.europa.eu/commission/presscorner/detail/en/mex_22_22
https://ec.europa.eu/commission/presscorner/detail/en/mex_22_22
https://ec.europa.eu/commission/presscorner/detail/en/mex_22_624#4
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A52021PC0322
https://ec.europa.eu/info/sites/default/files/countersigned_es_first_copy_en_01.pdf
https://ec.europa.eu/info/sites/default/files/countersigned_es_first_copy_en_01.pdf
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
https://ec.europa.eu/transparency/comitology-register/screen/documents/077995/1/consult?lang=en
https://europa.eu/epc/index_en
https://ec.europa.eu/commission/presscorner/detail/en/IP_22_1198
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additional background or supporting material on an exceptional and confidential basis and with due respect to 
data protection rules” and that the Spanish authorities will “further strengthen” their RRF integrated 
information system framework. 

On 22 December, the RRF comitology Committee voted the draft Commission implementation decision 
authorising the disbursement (available on request only) providing no amendments to the Commission 
proposal6; the final text is available in the Commission comitology register.  

The final COM ID provides the justifications (based on the Commission preliminary assessment) for 
milestones being considered fulfilled and authorises the disbursement. The justifications refer to the 
evidence Spain gave that the 52 milestones are met (consistently with the details in the operational 
arrangements). The authorised disbursement amounts to EUR 11.494.252.874, of which EUR 1.494.252.874 
is used to partially clear the 13% pre-financing Spain received, and EUR 10.000.000 refer to the first payment 
under the RRF.  

36 of the 52 measures underlying Spain first payment request were enacted before February 20217, date of 
publication of the RRF Regulation. The Commission 3 December press release notes that “As most of the 
milestones linked to this first payment request had already been achieved by the end of the second quarter of this 
year, the Commission was able to conclude its assessment more rapidly than the two months period foreseen in 
the RRF Regulation.”. Most measures relate to enacting legislation.  

1.2.2 France first payment request 

The French RRP was positively assessed by the Commission on June 2021 and the CID was agreed on July 
2021, in line with the Commission assessment. France requested an amount of EUR 39. 368 318 000 in 
grants. Its RRP comprises 92 measures - 21 reforms and 70 investments - divided into nine components, 
together with 70 milestones and 105 targets (as detailed in the Commission summary of France’s RRP). The 
Commission evaluates that France will spend around 46% of RRF funds on climate-related measures and 
21.3% measures qualify for meeting the digital target.  

On 18 August 2021, France received EUR 5.1 billion in pre-financing and submitted its first payment request 
on 29 November 2021. On 26 January, the Commission published its positive preliminary assessment of 
France’s request. The first payment request relates to 38 milestones and targets, which the Commission 
considered met and in line with the CID and the Operational Arrangements.  

On 11 February, the EFC issued a positive opinion and the RRF Committee decided, on 21 February, to agree 
with the Commission draft COM ID (only available on request). The Committee was unanimous. Both the 
EFC opinion and the summary minutes of the RRF Committee report on participants having exchanged 
views. The EFC opinion notes, in particular, that members discussed the audit and control systems (on which 

                                                             
6 The conclusion comes from the Summary record of the meeting, which reads “Following a short discussion, the committee provided by 

consensus a positive opinion on the draft Commission implementing decision that had been circulated in advance of the meeting, without any 
change.” 

7 As documented by the Commission preliminary assessment. Exceptions to this are the following 16 milestones: measure 63 (Adoption of the 
National Strategy for Green Infrastructure, Connectivity and Ecological Restoration) which was completed by July 2021; measure 105 (Entry into 
force of Law on Climate Change and Energy Transition), completed by May 2021; measure 137 (Creation of the Institute for the Just Transition 
Fund), completed by March 2021; measure 144 (Entry into force of legislative act to reduce temporary employment in public administrations), 
completed by July 2021; measure 158 (Creation of new bodies within the central government to follow-up on the implementation, control and 
audit of the Plan), completed by April 2021; measure 159 (Order defining the procedures and format of the information to be shared for 
monitoring the RRP and accounting execution of expenditure), completed by September 2021; measure 173 (Recovery and Resilience Facility 
Integrated Information System), completed by September 2021; measure 257 (Entry into force of the Royal Decree on the reorganisation of 
Public Research Organisations) finalised on March 2021; measure 333 (Entry into force of Action Plan to tackle youth unemployment), completed 
in June 2021; measure 363 (Plan “Spain, Audio-visual Hub of Europe”) completed by March 2021; measure 385 (Fiscal measures adopted in 2020 
and 2021 to alleviate the effects of the COVID-19 pandemic) entering into force in the second quarter of 2021; measure 387 (Appointment of 
the Committee of experts on tax reform by the Secretary of State of Finance) completed by April 2021; measure 392 (Approval of the Digital 
Services Tax) completed by June 2021; measure 397 (Setting-up of a permanent team in the Ministry of Finance for the active monitoring of the 
implementation of the results of the spending reviews and approval of the Order of Elaboration of the Annual Budgetary law) completed in 
August 2021; measure 398 (Public spending review and evaluation process - phase III of the spending review), completed in June 2021; measure 
399 (Creation of a permanent unit within AIReF responsible for carrying out the spending reviews mandated by the government) completed in 
September 2021.   

https://ec.europa.eu/transparency/comitology-register/screen/documents/078098/1/consult?lang=en
https://ec.europa.eu/transparency/comitology-register/screen/documents/077994/1/consult?lang=en
https://ec.europa.eu/transparency/comitology-register/screen/documents/077994/2/consult?lang=en
https://ec.europa.eu/transparency/comitology-register/screen/documents/077994/2/consult?lang=en
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_6597
https://eur-lex.europa.eu/resource.html?uri=cellar:4c3f0085-d433-11eb-895a-01aa75ed71a1.0002.02/DOC_1&format=PDF
https://data.consilium.europa.eu/doc/document/ST-10162-2021-INIT/en/pdf
https://data.consilium.europa.eu/doc/document/ST-10162-2021-INIT/en/pdf
https://ec.europa.eu/info/sites/default/files/fr_rrp_summary.pdf
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_4225
https://ec.europa.eu/commission/presscorner/detail/en/mex_21_6430
https://ec.europa.eu/info/sites/default/files/c_2022_550_1_en_annexe_acte_autonome_nlw_part1_v2_002.pdf
https://ec.europa.eu/info/business-economy-euro/recovery-coronavirus/recovery-and-resilience-facility/frances-recovery-and-resilience-plan_en#operational-arrangement
https://ec.europa.eu/transparency/comitology-register/screen/documents/079240/1/consult?lang=en
https://ec.europa.eu/transparency/comitology-register/screen/documents/079466/1/consult?lang=en
https://ec.europa.eu/transparency/comitology-register/screen/documents/079238/1/consult?lang=en
https://ec.europa.eu/transparency/comitology-register/screen/documents/079470/1/consult?lang=en
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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the French authorities provided further information), on the purpose of COVID debt containment scheme, 
the sustainability of public finance reforms and the measures to decarbonise the industry.  

The final COM ID, dated of 24 February, provides the justifications (based on the Commission preliminary 
assessment) for milestones being considered fulfilled and authorises the disbursement. The justification 
refer to the evidence France gave that the 38 milestones and targets are met. The authorised disbursement 
amounts to EUR 8 505 747 126, of which EUR 1 105 747 126 is used to partially clear the 13% pre-financing 
France received, and EUR 7 400 000 000 refer to the first payment under the RRF.  

France first payment request covers measures such as energy transition, mobility, governance of public 
finances, labour markets and access to labour markets, health and support to teaching, research, promotion 
and innovation ecosystems. Looking at the nature of the measures in this first payment request, one may 
note that, out of the 38 measures: 

- 13 milestones relate to enacting (or putting into force) legislation 8. For some of these measures, the 
legislation was adopted before February 2021, when the RRF Regulation entered into force;  

- 6 targets relate to signature of financing/funding agreements 9;  

- 6 milestones and targets relate to granting financial support (for housing renovation, acquisition of clean 
vehicles, hiring subsidies; etc)10;  

- 7 milestones and targets relate to adopting strategies, reports or programs for action11;  

- 1 milestone relate to the launch of calls for projects (C9.I8 - PIA4 - Support to teaching, research, promotion 
and innovation ecosystems).  

1.2.3 Italy first payment request 

After officially receiving the Italian RRP (on 30 April 2021), the Commission has positively assessed the plan 
on 22 June 2021 and it was adopted on 13 July by the Council.  

On 31 December 2021, Italy submitted a payment request which is based on completion of 51 milestones 
and targets (29 of which provide satisfactory fulfilment for the non-repayable support and 22 milestones for 
the first instalment of the loan support). On 28 February 2022, the Commission endorsed positively the 
preliminary assessment of Italy’s request and pointed out that the milestones and targets implemented so 
far “cover reforms in the areas of public administration, public procurement, justice, the spending review 
framework, tertiary education, active labour market policies and the framework law to strengthen the autonomy 
of people with disabilities, as well as Italy's audit and control system for the implementation of the RRF. They also 
concern major investments in the field of digitalisation of businesses (“Transition 4.0”), energy efficiency and 
renovation of residential buildings”.  

The request is for EUR 21 billion, of which is EUR 10 billion of grants and EUR 11 billion of loans under the 
RRF.  

                                                             
8 Measures C1.R1 (on housing policies); C3.R1a and C3.R1b (mobility law); C3.R2 (Green budget); C4.R1 (Reform of the Governance of Programme 

d’investissements d’avenir (PIA)); C7.R2 (Organic law Experimentation); C7.R4c (Governance of public finances - implementation of COVID debt 
containement scheme); 7-35 (Control and audit procedures in the implementation of the RRF); C8.R2 (Reform of short-time work schemes); C8.R3 
(Reform of health and security at work); C8.R4 (Reform of the unemployment insurance); C9.R1 (National Strategy for the Transformation of the 
Health System); C9.R2 (Creation of a new branch of social security covering the risk of loss of autonomy).  

9 Measures C3.I1 (Support to railway); C3.I3 (Daily mobility); C3.I4a (Acceleration of transport infrastructure works); C3.I4b (Acceleration of 
transport infrastructure works); C3.I6 (Greening of Harbours); C8.I21( Increase in the resources of France Compétences).  

10 Measures C3.I2 (Support for the purchase of clean vehicles); C3.I5 (Greening of the State car fleet); C8.I3 (Hiring subsidy for apprenticeship 
contracts); C8.I5 (Hiring subsidies for youth under 26); C8.I8 (“Roped together for success” (Cordées de la réussite)); C8.I15 (Support to employers 
for hiring of persons with disabilities (AMEETH)).  

11 Measures C4.I1 (Innovate for the green transition); C6.I2 (PIA - Key digital technologies); C7.R4a (report Governance of public finances) and 
C7.R4b (implementation of selected recommendations on Governance of public finances); C7.R5a (Assessment of the quality of public spending 
- publication of the results of the productivity reforms); C7.R5b (Assessment of the quality of public spending - publication of a report); C8.I12 
(Plan for youth: higher education).  

https://ec.europa.eu/transparency/comitology-register/screen/documents/079238/2/consult?lang=en
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_3126
https://www.consilium.europa.eu/en/documents-publications/public-register/public-register-search/results/?WordsInSubject=&WordsInText=&DocumentNumber=10160%2F21&InterinstitutionalFiles=&DocumentDateFrom=&DocumentDateTo=&MeetingDateFrom=&MeetingDateTo=&DocumentLanguage=EN&OrderBy=DOCUMENT_DATE+DESC&ctl00%24ctl00%24cpMain%24cpMain%24btnSubmit=
https://ec.europa.eu/info/sites/default/files/c_2022_1343_1_en_annexe_acte_autonome_nlw_part1_v1.pdf
https://ec.europa.eu/commission/presscorner/detail/en/IP_22_1356
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1.2.4 Greece first payment request  

Greece has formally submitted its plan to the Commission on 27 April 2021, which was positively assessed 
on 17 June 2021 and adopted on 13 July by the Council. 

On 29 December 2021, Greece submitted to the Commission a payment request that is based on the 
achievement of 15 milestones (13 of which provide satisfactory fulfilment for the non-repayable support 
and 2 milestones for the first instalment of the loan support). On 28 February 2022, the Commission 
endorsed positively the preliminary assessment of Greece’s request and pointed out that the milestones 
and targets implemented so far “cover reforms and investments in the areas of energy efficiency, electric 
mobility, waste management, labour market, taxation, business environment, healthcare, public transport, as 
well as Greece's audit and control system for the implementation of the RRF. The submission of the first payment 
request by Greece followed a period of close cooperation between the Greek authorities and the Commission on 
the preparation of the evidence to demonstrate the satisfactory fulfilment of the milestones included in the 
payment request”.  
The request is for EUR 3.6 billion, of which is EUR 1.7 billion of grants and EUR 1.9 billion of loans under 
the RRF. 

1.3 Transparency on implementation 

On 15 December, the Commission launched the RRF Scoreboard12. The scoreboard is a requirement of the 
RRF Regulation. It gives an overview of how the implementation of the RRF and of the national RRPs is 
progressing. The Scoreboard contains sections on the fulfilment of milestones and targets and on RRF 
disbursements, per Member State and aggregated. It presents data collected by the Commission while 
monitoring RRF implementation and data reported by the Member States on 14 common indicators13. The 
Scoreboard also provides qualitative information through thematic analyses of plans’ implementation in 
specific policy areas. 

The Scoreboard does not reflect the extent to which Member States are effectively channelling funds to 
finance their projects (how the money is being spent), nor this is a requirement of the RRF Regulation. The 
RRF is a performance-based instrument where disbursements are linked to achieving milestones and targets 
and not to spending on the ground. Nevertheless, a number of Member States disclose on their websites 
some information on how funds are being spend and measures implemented, notably: 

- Portugal publishes monthly updates on RRP implementation, reporting, notably, on executed amounts 
(latest information dated from February 2022, available here, in Portuguese); Portugal is also disclosing final 
beneficiaries of RRF projects in a specific transparency portal (available here, in Portuguese), among other 
information on projects; 

- Spain published a report assessing implementation of the RRP (available here, in Spanish, and dated 
December 2021)14; Spain is also publishing each week a news report covering press releases, opened tenders 
and further developments per region and the country overall as published notably in the relevant official 
journals. Spain published as well the criteria for allocating funds per region and publishes regularly the 
allocations managed per region;  

- Austria is disclosing some (limited) information on a number of its RRP projects (available here; in German). 
Information available includes, notably, the milestones and targets linked to the project, the responsible 
coordinating entity and the amount available for the project;  

                                                             
12 The scoreboard is based on two Commission Delegated Regulations: 2021/2106, setting out the common indicators and the detailed elements 

of the recovery and resilience scoreboard, and 2021/2105, defining a methodology for reporting social expenditure. 
13 Member States will report on the common indicators twice a year, by 28 February and 31 August. The Commission will update the data in 

scoreboard by April and October. The first reporting on the common indicators will take place in February 2022. 
14 The report mentions, notably, that 64% of investments have been committed, and a number of important reforms implemented by end-2021. 

Spain plans to present an addendum to its RRP during 2022 and ask for loans (see pages 19 and 68 of the report).  

https://ec.europa.eu/commission/presscorner/detail/en/ip_21_3022
https://www.consilium.europa.eu/en/documents-publications/public-register/public-register-search/results/?WordsInSubject=Council+Implementing+Decision+on+the+approval+of+the+assessment+of+the+recovery+and+resilience+plan+of+Greece&WordsInText=&DocumentNumber=&InterinstitutionalFiles=&DocumentDateFrom=&DocumentDateTo=&MeetingDateFrom=&MeetingDateTo=&DocumentLanguage=EN&OrderBy=DOCUMENT_DATE+DESC&ctl00%24ctl00%24cpMain%24cpMain%24btnSubmit=
https://ec.europa.eu/info/sites/default/files/c_2022_1344_1_en_annexe_acte_autonome_nlw_part1_v1.pdf
https://ec.europa.eu/commission/presscorner/detail/en/IP_22_1354
https://ec.europa.eu/commission/presscorner/detail/en/IP_21_6862
https://ec.europa.eu/economy_finance/recovery-and-resilience-scoreboard/index.html?lang=en
https://recuperarportugal.gov.pt/wp-content/uploads/2022/02/Relatorio-de-Monitorizacao-PRR-Sumario-20220209-1.pdf
https://transparencia.gov.pt/fundos-europeus/prr/pesquisar/beneficiario
https://planderecuperacion.gob.es/sites/default/files/2021-12/15122021_Informe_de_Ejecucion_del_Plan_de_Recuperacion.pdf
https://planderecuperacion.gob.es/documentos-y-enlaces/boletin-semanal-nextgenerationeu
https://planderecuperacion.gob.es/ejecucion/criterios-distribucion-fondos-ccaa
https://planderecuperacion.gob.es/ejecucion/mapa-de-inversiones-gestionadas-por-las-comunidades-autonomas
https://www.bundeskanzleramt.gv.at/eu-aufbauplan/projekte.html
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv%3AOJ.L_.2021.429.01.0083.01.ENG&toc=OJ%3AL%3A2021%3A429%3ATOC
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv%3AOJ.L_.2021.429.01.0079.01.ENG&toc=OJ%3AL%3A2021%3A429%3ATOC
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- The Latvian authorities made available the timeline for their RRP measures (here, in Latvian);  

- Slovakia established a “traffic light” reporting displaying the status of completion of milestones and targets 
(in Slovak) together with additional static information (notably, legal texts relating to the implementation 
of the plan);  

- Italy is publishing notices of public tenders implementing its plan (among other static information) with a 
search engine allowing to search by policy area, the managing line ministry, dates, regions, etc. 

The levels of transparency on implementation of the RRP vary among the Member States. No standard is set 
in the RRF Regulation. To foster better and more harmonised practices, the Open Spending EU Coalition 
published a list of recommendations on what Member States should publish and how. In particular, Open 
Spending recommends publication on a central web portal of structured data and using open formats. Open 
Spending also recommends using unique identifiers allowing to track final beneficiaries and publication of 
contractual documentation binding the Member State and the Commission, together with the evidence 
provided to the Commission underpinning payment requests. The EU Ombudsman is preparing “Good 
Practice Principles for government transparency in the use of recovery funds”, which will be published in 
the coming months.  

Furthermore, a number of Member States have already transparency practices that may (or are) being 
adjusted to integrate RRF spending. Examples can be found in the Open Spending EU Coalition paper with 
recommendations on RRF transparency (here). That is the case of specific portals to disclose public tenders 
(like in Italy, in Lithuania, in Finland or in Portugal) or the Open Spending initiative of the Open State 
Foundation (Netherlands).  

Further harmonisation towards best practices could foster national ownership of RRPs and contribute to a 
better democratic scrutiny of implementation. 

The Commission has also been crisitised for failing to provide information. In a recent letter to the 
Commission, the European Ombudsman questions Commission practices in a number of areas, notably, on 
transparency and on audit and control systems.  

1.4 Audit and control systems  

The audit and control framework for the RRF rests on three main lines of defense: the Member States and 
the national responsible authorities (see here for an overview of governance - including audit and control - 
systems at national level); the Commission; and thirdly, the enforcers (Commission, OLAF, the Court of 
Auditors and EPPO). Further details can be found in this Commission presentation.  

Echoing concerns of others (see notably here, box 1), the Open Government Partnership (OGP), a platform 
aggregating stakeholders interested in fostering openness in governments, published a paper with 
recommendations to foster adequate oversight of RRF spending. The organisation signals, in particular,  that 
“To complement transparent spending, robust national oversight mechanisms are essential to ensure the 
enormous spending programs reach intended recipients. National oversight bodies must have strong legal and 
institutional strength as well as a broad mandate to effectively monitor recovery spending, and should be 
reinforced by public participation. “ (emphasis in the original text).  

As regards public participation and engagement, the OGP calls “European institutions and governments 
should create opportunities for positive engagement with civil society and citizens that goes beyond basic public 
consultations and information sharing”. The organisation recommends (a) creating space for civic dialogue 
to identify spending priorities; (b) fostering the collaborating with civil society as implementing partners; (c) 
investing in participatory infrastructure to enable civil society to monitor and evaluate spending; (d) 
ensuring that under-represented groups are brought to the table; (e) enabling entry points for the public to 
hold institutions to account, including through public audit and redress mechanisms; and (f) considering 
civil society organisations as beneficiaries of the funds to ensure they have the capacity to engage. To foster 
civic engagement in implementing RRPs, Civil Society Europe and the European Center for Not-for-Profit 

https://view.officeapps.live.com/op/view.aspx?src=https%3A%2F%2Fwww.esfondi.lv%2Fupload%2Fanm%2Fafinfo_14092021_esfondi.lv.xlsx&wdOrigin=BROWSELINK
https://www.planobnovy.sk/realizacia/semafor/ziadost-o-platbu-1/
https://www.planobnovy.sk/realizacia/dokumenty/
https://italiadomani.gov.it/it/bandi-e-avvisi.html?orderby=%40jcr%3Acontent%2Fjcr%3Atitle&sort=asc
https://www.open-spending.eu/
https://docs.google.com/document/d/1TLdTU4aHOtNR5u0Q1-wSNRWJ9PCNsqVT514141A5HZk/edit#heading=h.xcg58vnaanz1
https://www.ombudsman.europa.eu/en/opening-summary/en/148742#_ftn1
https://docs.google.com/document/d/1TLdTU4aHOtNR5u0Q1-wSNRWJ9PCNsqVT514141A5HZk/edit
https://dati.anticorruzione.it/superset/dashboard/appalti/
https://vpt.lrv.lt/lt/naujienos/cvp-is-pakeitimai-susije-su-sudarytu-sutarciu-viesinimu?fbclid=IwAR2Pwks-4gXkzoA2rC2GSSwvNX7bYE51Tq5NSp8EJlU9j97Y4k3pa-SPXQQ
https://openprocurement.fi/
https://www.base.gov.pt/Base4/en/
https://openstate.eu/en/projects-tools-data/finances/open-spending/
https://www.ombudsman.europa.eu/en/opening-summary/en/148742
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689444/IPOL_IDA(2021)689444_EN.pdf
https://ec.europa.eu/info/sites/default/files/wg15_-_2021-10-13_-_rol_and_protection_of_financial_interest.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689471/IPOL_IDA(2021)689471_EN.pdf
https://www.opengovpartnership.org/about/approach/
https://docs.google.com/document/d/19YSLgKKrGvv8cO9rKkTNYpYNTMoq3u-GkKF21QfqjBM/edit
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Law have published a guidance note15. This concerns are very much in line with those of the European 
Parliament and the organisations call on the European Parliament to foster participation and involvement 
of the civil society 16.  

In the current implementation phase, and as regards audit and controls systems at national level, the 
Commission (a) assesses primary evidence on milestones and targets provided by the Member States (with 
possible onsite visits); (b) may deploy further checks, depending on the audits performed by the Member 
States; and (c) assesses whether the control systems described in the RRP comply with the RRF requirements. 
Some Member States, where at the time of approval of the plan the audit and control systems were not 
sufficiently robust, have specific milestones and targets requiring reinforcement of their audit and control 
systems. Compliance with such milestones and targets is required for the first disbursement under the RRF 
to take place (see EGOV briefing on governance for further details)17. Therefore, with the first payment 
request, the Commission will check whether the RRF requirements and the specific milestone and target has 
been complied with.  

Spain, France, Greece and Italy, for which the Commission assessment of a first payment request is available 
(see section 1.2), have milestones related to the national audit and control systems.  

In accordance to the CID addressed to Spain, the Spanish authorities committed to “ensure the 
implementation of the integrated information system, including compliance with the obligation to collect and 
store data on final beneficiaries, contractors, subcontractors and beneficial owners” (recital 48); to develop an 
“integrated system for the management and reporting of the milestones and targets” and confirm its status of 
implementation by a dedicated audit report (recital 49); and to establish “the procedure and format of the 
information to be provided by the entities of the State, Autonomous Communities and local public sector for the 
monitoring of projects and the accounting execution of expenditure charged to projects under the plan” (recital 
50)18. As detailed in the Spanish Operational Arrangements, ahead of the first disbursement, Spain had to 
provide a report confirming that the system would achieve the requisites set out and to set up a framework 
for proper implementation of the RRP. Notwithstanding, as set out in the Commission preliminary 
assessment of the Spanish payment request, Spain will need to further improve its systems19, and point 25 
of COM ID notes the Commission will be monitoring these commitments in further disbursements.  

Differently from Spain, the CID addressed to France has no recital pointing to specific milestones and targets 
relating to audit and control systems. The annex to the CID, on the other hand, indicates that France, ahead 
of the first disbursement, will have to further reform its system and the treatment of data and organisation 
of the audits in implementation of the RRP (measure 7.35)20. This is further detailed in the Operational 
Arrangements of France, where, by Q4 2021 and ahead of the first payment request, France should publish 

                                                             
15 The organisations published reports in December 2020 (here) and in September 2021 (here) assessing civic involvement in preparation of RRPs.  
16 See here (page 52). Notably, the report calls on the European Parliament to “invite on a regular basis the European Commission, Member States, 

other EU institutions, such as the Committee of the Regions and the European Economic and Social Committee, as well as relevant stakeholders, 
including CSOs, to discuss implementation and monitoring of the plans. Ensure that the involvement of local and regional authorities,”; to “Hear 
Member States representatives responsible for NRRP, any other relevant institutions and stakeholders to discuss their implementation, including by the 
means of the Committee on Petitions” and to “Organise an annual hearing of the Budgetary Control Committee to discuss implementation of NRPP, 
with direct testimonies from representatives of Member States, regional and local authorities, social partners, CSOs, businesses, social economy 
enterprises, and any other relevant actors.”.  

17 The Commission disclosed aggregated information on milestones and targets linked to audit and control systems (dated September 2021 and 
available here and here). According to this information, 14 Member States have milestones and targets linked to audit and control systems.  

18 These are further detailed in the annex to the CID (here) and in the Spanish Operational Arrangements. These milestones relate to measure 
C11.I5 (Recovery and Resilience Facility Integrated Information System) and measure C11.R5 (Order defining the procedures and format of the 
information to be shared for monitoring the RRP and accounting execution of expenditure) (see here). Measure C11.R5 comprises, in fact, three 
different milestones: a first one by Q1 2021 relating to the entry into force of Royal Decree Law 36/2020 on the implementation of the RRP; a 
second one by Q2 2021 relating to the creation of new bodies within the central government to follow up implementation, control and audit of 
the RRP; and a third one, by Q3 2021, relating to the entry into force of an order defining the procedures and format of the information to be 
shared for monitoring the RRP and accounting execution of expenditure.  

19 See Commission preliminary assessment (p. 22-23).  
20 See also here.  

https://ecnl.org/sites/default/files/2021-01/Guidance%20Note%20for%20CSOs%20to%20engage%20with%20the%20National%20Recovery%20and%20Resilience%20Plans_updated_0.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/DOC/?uri=CELEX:52021PC0322&from=EN
https://ec.europa.eu/info/files/operational-arrangement-between-commission-and-spain_en
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
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
https://ec.europa.eu/transparency/comitology-register/screen/documents/077994/2/consult?lang=en
https://data.consilium.europa.eu/doc/document/ST-10162-2021-INIT/en/pdf
https://data.consilium.europa.eu/doc/document/ST-10162-2021-ADD-1/en/pdf
https://ec.europa.eu/info/sites/default/files/fr_oa_annex.pdf
https://ec.europa.eu/info/sites/default/files/fr_oa_annex.pdf
https://ecnl.org/sites/default/files/2021-01/CSE-ECNL-Participation-of-CSOs-in-the-preparation-of-the-EU-NRRPs.pdf
https://ecnl.org/sites/default/files/2021-12/CSOs-NRRPs-A-Reality-Check.pdf
https://ecnl.org/sites/default/files/2021-12/CSOs-NRRPs-A-Reality-Check.pdf
https://ec.europa.eu/info/sites/default/files/overview_of_milestones_and_targets_on_audit_and_control_agreed_with_ms_as_approved_by_council_18_ms.pdf
https://ec.europa.eu/info/sites/default/files/overview_of_milestones_and_targets_on_audit_and_control_agreed_with_ms_2_ms.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/DOC/?uri=CELEX:52021PC0322&from=EN
https://ec.europa.eu/info/files/operational-arrangement-between-commission-and-spain_en
https://ec.europa.eu/info/sites/default/files/overview_of_milestones_and_targets_on_audit_and_control_agreed_with_ms_as_approved_by_council_18_ms.pdf
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
https://ec.europa.eu/info/sites/default/files/overview_of_milestones_and_targets_on_audit_and_control_agreed_with_ms_as_approved_by_council_18_ms.pdf
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a circular 21 and a report outlining the envisaged audit strategy, including a description of the audit work on 
payment claims. The Commission preliminary assessment concludes that France provided information 
sufficient to assess “the key requirements” , with areas for improvement remaining (notably the full rollout of 
the procedures for collecting and storing data; access of data of all types of final recipients; and data control). 
As such, the Commission will continue monitoring developments to ensure improved functionalities22 of 
the French audit and control system. Recital 30 in the final COM ID (dated 24 February) reiterates this 
commitment 23.  

As regards Greece, its CID contains a recital explaining that “Greece should duly establish the management 
and control system before the first payment request is submitted to the Commission, in order to comply with 
Article 22 of that Regulation [the RRF Regulation].”. Recital 40 further outlines that a specific milestone is set 
for that effect 24. Consequently, the Greek Operational Arrangements specifies that by Q3 2021 Greece would 
need to have the Financial Audit Committee (EDEL) legal mandate in force and the Management, Control 
and Audit Systems established, and demonstrate it (i) is able to collect data and monitor the achievement 
of milestones and targets; (ii) has necessary procedures to collect, store and ensure access to the data 
required. In the Commission positive preliminary assessment following Greece’s first payment request, the 
Commission confirmed that Greece had fulfilled the milestone. Furthermore, the Commission also indicates 
that Greece has further committed to continue developing its control system25 and will be providing further 
evidence to that effect before the second payment request. For the completion of this measure, Greece 
received technical assistance.  

In what concerns Italy, the CID also contains recitals (45, 46) pointing to specific milestones relating to the 
audit and control systems. The annex to the CID, on the other hand, refers to a number of specific measures 
to address audit and control systems, all part of the reform of public administration - entry into force of 
primary legislation on the governance of the RRP (measure M1C1-51), by Q2 2021 and establishment of a 
repository system for Audit and Controls allowing the collection of information necessary for monitoring 
implementation of RRF (measure M1C1-68, related to the previous one), by Q4 2021. A number of additional 
measures further reinforce these two, notably, measures related to temporarily hiring additional human 

                                                             
21 The circular should define “the roles and responsibilities of the coordinating body and the ministries, as well as the procedure for collecting and storing 

data relating to the indicators, including ensuring their reliability and access to data collected from all final beneficiaries”.  
22 The improvements are described in the Commission preliminary assessment as follows: “1. Developing further its data management system, in 

particular Propilot by strengthening its data collection, recording and storage systems. This in turn provides further assurance on the reliability,  
continuity, protection, and quality of the data provided. Additionally, this will facilitate the correct identification of the beneficiaries for each measure. 
The description of the data flows between the tools and the aggregation methods will also have to be improved. 2. Improving the consolidation of the 
internal control activities, which require strengthening the administrative capacity of the coordinating authority (SGPR). The Commission will monitor 
the timely delivery of these measures.”.  

23 “Milestone 7-35 provides for the establishment of audit and control procedures ... It is necessary to continue developing the system to improve aspects 
of some functionalities and the efficiency of the systems in place in order to ensure continuous compliance with the milestone and the obligations under 
the Financing Agreement. This includes developing further its data management system, in particular Propilot by strengthening its data collection,  
recording and storage systems, and improving the consolidation of the internal control activities, which require strengthening the administrative 
capacity of the coordinating authority (SGPR). The Commission will monitor the timely delivery of these measures. On the basis of the due justification 
provided, the milestone should be considered as satisfactorily fulfilled.” 

24 “An additional milestone is set requiring the establishment of the legal mandate of the Financial Audit Committee and the setup of the management 
control and audit systems to be able to: (a) ensure the collection of data and monitoring of the achievement of milestones and targets; (b) allow for the 
preparation of management declarations and the audit summary as well as payment claims and (c) establish the procedures necessary to collect and 
store data on beneficiaries, contractors, subcontractors, and beneficial owners in accordance with Article 22 of Regulation (EU) 2021/241 for the first 
payment claim by 30 September 2021. A dedicated audit report on the system set-up should be undertaken. The report should analyse any related 
weaknesses found and corrective actions taken or planned.”. This is further detailed in the annex to the CID as measure 331.  

25 The Greek authorities committed to “continue to develop its system to improve its functionalities and efficiency by: using the European Central 
Platform for identifying beneficial owners of foreign companies, once it becomes available. In the meantime, and in case needed, implementing bodies 
shall contact the Official register of the Member State in which the company is resident; developing and implementing - over the next 6 months and at 
the latest before the next payment request is submitted to the European Commission - an adequate risk-based selection approach for the ex-ante checks 
to prevent conflict of interest, making use of the beneficial owner data; and implementing a roadmap for the use of EU ARACHNE as a data mining and 
risk scoring tool for the control of conflict of interest. In order to incorporate the use of ARACHNE in the Management and Control Systems, the Recovery 
and Resilience Facility Coordination Agency has requested access to the platform and is in the process of determining the methodology for the upload 
of data on the EU ARACHNE, as well as the specific areas where the tool will be utilized, taking into account best practices from other Member States”.  

https://ec.europa.eu/info/files/preliminary-assessment-0_en
https://ec.europa.eu/transparency/comitology-register/screen/documents/079238/2/consult?lang=en
https://data.consilium.europa.eu/doc/document/ST-10152-2021-INIT/en/pdf
https://ec.europa.eu/info/sites/default/files/live_work_travel_in_the_eu/culture_heritage_sport_in_the_eu/documents/operational-arrangements-between-the-commission-and-greece-03_en.pdf
https://ec.europa.eu/info/files/preliminary-assessment-greece_en
https://ec.europa.eu/commission/presscorner/detail/en/mex_22_22
https://data.consilium.europa.eu/doc/document/ST-10160-2021-INIT/en/pdf
https://data.consilium.europa.eu/doc/document/ST-10160-2021-ADD-1-REV-2/en/pdf
https://data.consilium.europa.eu/doc/document/ST-10152-2021-ADD-1/en/pdf
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resources (M1C1-53 and 54). According to the annex, these measures would need to be completed ahead 
of the first payment request.  

The Italian Operation Arrangements further specifies the information to be provided for assessing 
compliance with these measures. It specifies that the Italian authorities need to publish primary legislation 
addressing (among others) the audit and control organisation and procedures for the RRP and provide an 
audit report confirming repository system functionalities. The Commission positive preliminary assessment 
of Italy first payment request confirms that both milestones have been fulfilled. Notwithstanding, it also 
highlights that the Italian authorities have further committed to develop the system to improve its 
functionalities and efficiency 26 and will be putting these in place in the next nine months.  

All the four payment requests positively assessed by the Commission report on pending issues with Member 
States’ audit and control systems. The four Member States have committed to improving their systems and 
to address the deficiencies, and, therefore, the Commission considered the relevant milestones completed. 
The Commission is expected to monitor those developments in further payment requests.  

1.5 Recent rule of law decisions; implications for the Recovery and Resilience Facility  

The rule of law (RoL) framework is relevant for the RRF in three dimensions (as explained in a presentation 
by the Commission): as a guidance to RRPs whenever Member States have been addressed CSRs covering 
RoL concerns 27; as regards protection of the EU financial interests, because the RoL regulation covers the 
RRF (see article 8 of the RRF Regulation) and therefore the Commission assessed Member States audit and 
control systems to ensure no deficiencies would put EU financial interests at risk; and, where deficiencies 
remained, specific milestones and targets were imposed, that need to be fulfilled ahead of any disbursement 
(see section 1.4 above).  

On 16 February 2022, the European Court of Justice rendered its judgments in Cases C-156/21, Hungary vs 
Parliament and Council, and C-157/21, Poland vs Parliament and Council, concerning actions for annulment 
of the RoL regulation. The Court dismissed the actions arguing that the Regulation “was adopted on an 
appropriate legal basis, is compatible with the procedure laid down in Article 7 TEU and respects in particular the 
limits of the powers conferred on the European Union and the principle of legal certainty”. The Court also clarified 
that the regulation “is intended to protect the Union budget from effects resulting, in a sufficiently direct way, 
from breaches of the principles of the rule of law and not to penalise those breaches as such.” and that “The sound 
financial management of the Union budget and the financial interests of the Union may be seriously 
compromised by breaches of the principles of the rule of law committed in a Member State. Those breaches may 
result, inter alia, in there being no guarantee that expenditure covered by the Union budget satisfies all the 
financing conditions laid down by EU law and therefore meets the objectives pursued by the European Union 
when it finances such expenditure28”. Furthermore, the Court recalled the strict conditions required to apply 
the RoL Regulation: (a) that a genuine link is established between a breach of a principle of RoL and an effect 
or serious risk of effect on the sound financial management of the Union or the financial interests of the 
Union; (b) that such a breach must concern a situation or conduct that is attributable to an authority of a 
Member State and relevant to the proper implementation of the Union budget; (c) any EU action needs to 
be strictly proportionate to the impact of the breach found on the Union budget; and that (d) the 
“Commission must comply, subject to review by the EU judicature, with strict procedural requirements involving 
inter alia several consultations with the Member State concerned”.  

                                                             
26 This implies, notably, the following developments: (a) Ensuring the collection and storing of data on beneficial owners of national and foreign 

companies, both for already concluded contracts, as well as for future contracts, independent of the implementing bodies; (b) Implementing 
measures to prevent and detect conflict of interest and double funding; (c) Training by the Central Service of NRRP of its system’ users, including 
the Audit body. 

27 See specific EGOV paper discussing how CSRs on tax avoidance, money laundering and corruption issues are being addressed in national RRPs.  
28 See, in particular, points 131 to 134 of case C-156/21 and 149 to 152 of case C-157/21.  

https://ec.europa.eu/info/files/operational-arrangements-between-commission-and-italy_en
https://ec.europa.eu/info/files/preliminary-assessment-italy_en
https://ec.europa.eu/info/sites/default/files/wg15_-_2021-10-13_-_rol_and_protection_of_financial_interest.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/?toc=OJ%3AL%3A2020%3A433I%3ATOC&uri=uriserv%3AOJ.LI.2020.433.01.0001.01.ENG
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32021R0241&from=EN
https://curia.europa.eu/juris/documents.jsf?num=C-156/21
https://curia.europa.eu/juris/documents.jsf?num=C-157/21
https://curia.europa.eu/jcms/upload/docs/application/pdf/2022-02/cp220028en.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689469/IPOL_IDA(2021)689469_EN.pdf
https://curia.europa.eu/juris/document/document.jsf?text=&docid=254061&pageIndex=0&doclang=EN&mode=req&dir=&occ=first&part=1&cid=797009
https://curia.europa.eu/juris/document/document.jsf?text=&docid=254062&pageIndex=0&doclang=EN&mode=req&dir=&occ=first&part=1&cid=797030
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Following the Court decisions, the Commission President issued a statement explaining the Commission 
will assess the decisions and issue guidelines “providing further clarity about how we apply the mechanism in 
practice”. Such guidelines were published on 2 March 29 and refer, notably, that “non-effective or untimely 
cooperation with the EPPO and OLAF constitutes a ground for action under the Conditionality Regulation. (...) co-
legislators have also clarified that the Conditionality Regulation may be triggered where the proper functioning 
of the authorities implementing their Recovery and Resilience Plans is not ensured, in line with Article 8 of 
Regulation EU) 2021/241 (‘RRF Regulation’). The Court of Justice also clarified that the Conditionality Regulation 
can also relate to breaches of the principles of the rule of law affecting the collection of the Union’s own 
resources.”.  

In its position in the above procedures, the European Parliament highlighted the connection between the 
cases at hand and the RRF framework 30, mainly arguing that the full application of the RoL Regulation was 
important to ensure EU financial interests would be protected when implementing the RRF. In the plenary 
debate on 16 February, the Parliament urged the Commission to act (see statement here). A resolution is 
expected to be voted in March Plenary (see here).  

Public sources have been linking the pending Commission analysis of the Polish and Hungarian RRPs to RoL 
concerns (see here, as an example). On 30 September 2021, the Commission presented to Parliament the 
state of play of both plans.  

2. Financing the Recovery and Resilience Facility  

2.1 Financing 

Financing the Next Generation EU (NGEU), of which the RRF is the most relevant programme31, requires 
issuing around EUR 800 billion by end 2026.  

The Commission is issuing debt on capital markets under the so called “diversified funding strategy”32, i.e. a 
combination of auctions, syndicated transactions, private placement or credit lines (auctions and syndicated 
transactions being the most frequently used) and a variety of instruments (long-terms bonds and short-term 
bills). The Commission sets the issuance plans in view of future repayments, so that the outstanding 
liabilities from 2028 onwards will be reduced steadily and progressively.  

                                                             
29 The guidelines clarify (a) the conditions under which the Commission will adopt measures under the RoL regulation; (b) how the mechanism 

relates to other EU budget protection tools; (c) the proportionality test the Commission will employ and the procedural steps to follow; (d) the 
sources Commission will use in order to assess potential serious breaches of the rule of law; and (e) how Commission will protect the rights of 
the final recipients or beneficiaries of EU funding. 

30 See point 29 in case C-156/21 and 26 of case C-157/21.  
31 The RRF accounts for 90% of payments under NGEU (see here for an overview of the NGEU programmes). The Commission issues debt (see here) 

also to finance its other programmes (notably, the European Financial Stabilisation Mechanism, SURE and the macrofinancial assistance facility). 
32  See also here and Section 2 of this EGOV briefing for further details. The legal basis for the diversified funding strategy is the Commission  

Implementing Decision C(2021) 2502. It provides that borrowing instruments under the diversified funding strategy include a combination of 
long-term bonds and short-term funding in the form of EU-Bills. NGEU borrowing operations are organised as auctions, syndicated transactions, 
private placement or through credit lines, depending on which format is most appropriate given the size and nature of the operation. 

 The Commission’s funding strategy rests on a number of documents, notably annual “borrowing decisions” (which set the maximum limits for 
the NGEU borrowing operations and NGEU debt management operations) and semi-annual “funding plans”, in line with practices in large 
sovereign issuers, that allow establishing a transparent strategy towards investors and coordinate with issuances of other sovereign issuers.  

 The first semi-annual plan for 2021 was published in June 2021 and updated in September 2021; the funding plan for 2021 established a EUR 80 
billion limit, further reduced to EUR 71billion in October 2021 (due to lower than expected disbursement needs) and annual borrowing decisions. 
The most recent funding plan, covering the period January-June 2022, dates 14 December 2021. This plan foresees the issuance of EUR 50 billion 
of long-term EU-Bonds and is aligned with the forecasts for disbursements under the NGEU. Other programmes will be financed for amounts 
estimated of around EUR 5.5 billion over the period January to June 2022.  

 The 2022 annual borrowing decision was adopted on 14 December 2021. The set limits are as follows: (a) long-term funding, up to a maximum 
amount of EUR 140 billion (EUR 20 billion suspended pending requests for loans under the RRF); (b) short-term funding, up to a maximum 
outstanding amount of EUR 60 billion. The maximum amount per issuance of long-term funding is set at EUR 20 billion and the maximum 
average maturity of long-term funding is set at 17 years. All relevant legal texts can be found here.  

https://ec.europa.eu/commission/presscorner/detail/en/statement_22_1106
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/c_2022_1382_3_en_act_part1_v7.pdf
https://www.europarl.europa.eu/news/en/agenda/briefing/2022-02-14/1/rule-of-law-conditionality-meps-to-debate-eu-court-ruling
https://www.europarl.europa.eu/news/en/agenda/briefing/2022-02-14/1/rule-of-law-conditionality-meps-to-debate-eu-court-ruling
https://www.europarl.europa.eu/news/en/press-room/20220210IPR23017/rule-of-law-conditionality-meps-call-on-the-commission-to-act-immediately
https://www.europarl.europa.eu/sed/doc/news/flash/26707/SYN_POJ_March%20I_STR_en.pdf
https://oeil.secure.europarl.europa.eu/oeil/popups/ficheprocedure.do?reference=2022/2535(RSP)&l=en
https://www.politico.eu/article/poland-rule-of-law-europe-recovery-plan-vera-jourova/
https://ec.europa.eu/info/sites/default/files/wg14_-_2021-09-30_-_hu_and_pl_rrp.pdf
https://europa.eu/next-generation-eu/index_en
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/nextgenerationeu-diversified-funding-strategy_en
https://curia.europa.eu/juris/document/document.jsf?text=&docid=254061&pageIndex=0&doclang=EN&mode=req&dir=&occ=first&part=1&cid=797009
https://curia.europa.eu/juris/document/document.jsf?text=&docid=254062&pageIndex=0&doclang=EN&mode=req&dir=&occ=first&part=1&cid=797030
https://ec.europa.eu/info/strategy/recovery-plan-europe_en#financing-the-eu-long-term-budget-and-nextgenerationeu
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations_en#documents
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/factsheet_1_funding_strategy_20.04.pdf
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/659656/IPOL_IDA(2021)659656_EN.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=PI_COM:C(2021)2502&qid=1621607503959
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=PI_COM:C(2021)2502&qid=1621607503959
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_2749
https://ec.europa.eu/info/files/nextgenerationeu-update-funding-plan-june-december-2021_en
https://ec.europa.eu/info/news/update-funding-needs-2021-2021-oct-29_en
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/factsheet_funding_plan_jan-jun-2022.pdf
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_6827
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/c_2021_9336_1_en_act_part1_v4.pdf
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/legal-texts_en
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In July 2021, the Commission had adopted an implementing decision on how to allocate borrowing costs: 
the repayment of the principal and the related interest related to grants are borne by the Union budget, 
while costs related to the borrowing of funds for the loans provided under Regulation (EU) 2021/241 are to 
be borne by the beneficiary Member State. 

On 15 June 2021, the Commission launched the first NGEU bond issuance, EUR 20 billion, via a ten-year bond 
due on 4 July 2031. On 22 June 2021, the bonds were listed in Luxembourg. So far (2 March 2022), the 
Commission issued EUR 112.495  billion in bonds for financing NGEU. 

Part of NGEU debt issuances is covered by the Green Bond framework33, announced on 7 September 2021. 
The green bonds finance 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 2021 and the second one in January 
2022, each of EUR 12 billion. 

The first bill (EU bill) issuance took place on 15 September 2021. The bills are traded in Luxembourg Stock 
exchange as well.  

To facilitate issuances, the Commission has set up a group of 43 primary market underwriters (the Primary 
Dealer Network), i.e. banks and investment firms, from 12 different Member States. 

On 17 February 2022, the Commission published its Semi-annual report on the execution of the 
NextGenerationEU funding operations, which reviews the implementation of the NextGenerationEU 
funding strategy during the period June – December 2021 and provide an overview of bonds and bills issued 
until end 2021. The following points might be highlighted:   

• The Report reads “The average cost of funding for all NextGenerationEU issuance conducted in 
2021 amounts to 0.14% across maturities from 5-30 years... Liquidity of NextGenerationEU bonds 
approaches levels for core Euro Area sovereigns as measured by standard metrics”.  

• The Commission notes that ”Implementing a bond issuance programme of this scale also required 
the Commission to build, almost from scratch, a new funding apparatus capable of running large-
volume transactions on a regular basis”. This includes the appointment of a Chief Risk Officer, in 
office since 1 September 2021, who is tasked to provide independent oversight of all aspects of 
the NextGenerationEU funding programme, and is supported in the implementation of this policy 
by the Risk and Compliance Committee. The Chief Risk Officer adopted a High Level Risk and 
Compliance Policy in January 2022.  

• the Commission holds its cash buffer with the ECB (to avoid counterparty risk); 

• the Commission is establishing an investor database, in line with the standard practices of 
sovereign issuers.  

It could be noted that there is no reference to extending listings to other stock exchanges than Luxembourg.  

2.2 Disbursements 

Under the RRF Regulation, disbursements can either be: 

(a) pre-financing or  

(b) “regular” disbursements.  

                                                             
33 Details of the Green Bond Framework are set out in a Commission Staff Working Document, dated of 7 September 2021. 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://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:32021D1095&from=EN
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_2982
https://www.bourse.lu/pr-luxse-eu-first-nextgenerationeu-bond-listed-on-luxse
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/nextgenerationeu/nextgenerationeu-transactions-data_en
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/nextgenerationeu-green-bonds_en
https://ec.europa.eu/commission/presscorner/detail/en/SPEECH_21_5229
https://ec.europa.eu/info/news/results-24-01-2022-auction-eu-bonds-2022-jan-24_en
https://ec.europa.eu/info/news/results-24-01-2022-auction-eu-bonds-2022-jan-24_en
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/primary-dealer-network_en
https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/primary-dealer-network_en
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/com_2022_43_1_en_act_part1_v6.pdf
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/com_2022_43_1_en_act_part1_v6.pdf
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/high_level_risk_and_compliance_policy_hlrcp_formatted.pdf
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/high_level_risk_and_compliance_policy_hlrcp_formatted.pdf
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/ip_update_17022022.pdf
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Pre-financing was only possible if the relevant Council implementing decision was adopted by 31 December 
202134. Pre-financing could be granted at the request of a Member State and once the Council approved 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 under the Facility. 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 Council 
Implementing Decision (see also section 1.2).  

A total of EUR 56.556.603.704 were disbursed to 21 Member States as pre-financing (Ireland has not 
requested pre-financing). No further disbursements of pre-financing are envisaged, considering the 
requirements of the RRF Regulation.  

2.3 Repaying the Recovery and Resilience Facility issued debt 

While RRF grants are to be repaid through EU budget resources, the RRF loans are to be repaid by the 
Member States requesting such loans.  

Repayment of NGEU debt (planned from 2028 to 2057) is to be ensured through implementation of a 
roadmap for introducing new EU Own Resources, as agreed in an Interinstitutional agreement (IIA) between 
the Parliament, the Council and the Commission. It provides a roadmap for introducing new EU Own 
Resources to finance repayment of NGEU debt issuances. According to this roadmap, the Commission would 
have proposed by June 2021 new own resources based on a carbon border adjustment mechanism (CBAM), 
the Emissions Trading System (ETS) and a digital levy.  

The proposals were published on 22 December 2021, with the three new sources, the digital levy being 
based on the share of residual profits from multinationals following the OECD/G20 agreement on a re-
allocation of taxing rights (the so-called “Pillar One”). The Commission expects the new sources of revenue 
to generate on average a total of up to €17 billion annually for the EU budget in the period 2026-203037.  

The Commission December proposals comprise two measures:  

• a proposal to amend the own resources decision (requiring unanimity in Council and consultation 
with the European Parliament, and national ratification) and  

• targeted amendments to the Multiannual financial framework (requiring unanimous adoption by 
Council after obtaining the consent of the European Parliament).  

There is yet limited information on the Council timeline for discussing these proposals. The ECOFIN Council 
plans to discuss the issue at its June meeting38.  

The Commission will also present a proposal for a second basket of new own resources by the end of 202339, 
building on the 'Business in Europe: Framework for Income Taxation (BEFIT)' proposal foreseen for 202340. 

                                                             
34 Four Member plans 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.  
37 According to information in the public domain, some expressed their reservation at the ECOFIN meeting of 18 January on the proposal to 

introduce a minimum global corporate tax rate of 15 percent by January 2023. 
38 A specific Working party in Council might be the one preparing Council discussions (see here, the Council Working Party on Own Resources - 

WPOR). The WPOR, which is linked to ECOFIN. met on the 10 January to discuss the Commission proposal for a new own resources decision. The 
WPOR meetings programme for the first semester has been presented to meting delegates (see here; Council list of documents made available 
to Council working parties). The ECOFIN Budget Committee might also be involved. 

39 Anticipating the deadline agreed in the IIA by one year, from 2024 to 2023 (as reiterated by Commissioner Hahn in a hearing in January 2021 
before the BUDG Committee and in the Commission Communication accompanying the December 2021 proposals).  

40 The Commission Communication notes that this second proposal “could include a Financial Transaction Tax and an own resource linked to the 
corporate sector”. 

https://ec.europa.eu/info/strategy/eu-budget/eu-borrower-investor-relations/nextgenerationeu/nextgenerationeu-transactions-data_en?uri=CELEX:32021R0241&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv:OJ.LI.2020.433.01.0028.01.ENG
https://ec.europa.eu/commission/presscorner/detail/en/ip_21_7025
https://www.oecd.org/tax/international-community-strikes-a-ground-breaking-tax-deal-for-the-digital-age.htm
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/com_2021_570_1_en_act_part1_v8.pdf
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/com_2021_569_1_en_act_part1_v5.pdf
https://www.consilium.europa.eu/media/53731/draftagenda-fr-2022.pdf
https://www.politico.eu/article/europes-veto-threatens-to-stall-global-tax-reform/
https://data.consilium.europa.eu/doc/document/ST-5253-2022-INIT/en/pdf
https://data.consilium.europa.eu/doc/document/CM-5959-2021-INIT/en/pdf
https://data.consilium.europa.eu/doc/document/ST-5024-2022-INIT/en/pdf
https://multimedia.europarl.europa.eu/en/webstreaming/budg-committee-meeting_20220113-1345-COMMITTEE-BUDG
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/com_2021_566_1_en_act_part1_v8.pdf
https://ec.europa.eu/info/sites/default/files/about_the_european_commission/eu_budget/com_2021_566_1_en_act_part1_v8.pdf
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3. The Recovery and Resilience Facility and the European Semester 

3.1 The European Semester re-configuration 

The 2020, 2021 and 2022 EU Semester cycles are being heavily impacted by the pandemic and the measures 
taken to limit the economic and social damages. Both the implementation of the RRF and of the Semester 
are now intertwined, from the procedural and the substance standpoints. 

In 2020, the Council agreed to make use of the General Escape Clause of the Stability and Convergence Pact, 
Member States submitted simplified National Reform Programmes and Stability/Convergence Programmes 
and the Council adopted country specific recommendations that consisted of a standardised formulation, 
whereby the Member States were allowed the flexibility to adopt all the necessary measures to overcome 
the COVID-19 socio-economic crisis. 

In 2021, with the adoption and the implementation of the RRF, Member States were requested to address 
in their national RRP the CSRs adopted by the Council in 2019 and 2020; the RRPs could be part of the 
national reform programme, and the CSRs were focusing on public finance only (for further details on the 
implementation of the Stability and Growth Pact under pandemic times, see specific EGOV briefing).  

With the Autumn Package of November 2021, the Commission marked the start of the 2022 European 
Semester cycle. 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. 

In 2022, there will not be the “Winter package” (usually consisting of the country reports and, when relevant, 
the in-depth-reviews under the Macroeconomic Imbalance Procedure). On 2 March 2022, the Commission 
provided fiscal policy guidance to Member States for 2023 (when the GEC will be lifted) in view of the 
national Stability/Convergence programmes that Member States must submit in April.  

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 (see section 3.2 below). 

• 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://ec.europa.eu/info/business-economy-euro/economic-and-fiscal-policy-coordination/eu-economic-governance-monitoring-prevention-correction/european-semester/european-semester-timeline/2022-european-semester-cycle_en
https://ec.europa.eu/info/business-economy-euro/economic-and-fiscal-policy-coordination/eu-economic-governance-monitoring-prevention-correction/european-semester/european-semester-timeline/national-reform-programmes-and-stability-or-convergence-programmes/2020-european_en
http://www.europarl.europa.eu/RegData/etudes/IDAN/2021/659655/IPOL_IDA(2021)659655_EN.pdf
https://ec.europa.eu/info/publications/2022-european-semester-autumn-package_en
https://ec.europa.eu/commission/presscorner/detail/en/ip_22_1476
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Figure 1: 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 2021, 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 pandemic. 
The October Commission’s Communication aimed 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 invited all key stakeholders to engage in the public debate, by replying to a survey that 
concluded on 31 December 2021.  

In July 2021, the European Parliament adopted an own-initiative report on the reform of the macroeconomic 
legislative framework.  

The Commission is expected to consider all views expressed during this public debate and 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 18 January 2022, the ECOFIN Council, under the French presidency, concluded that it will continue 
thorough discussions on the EU economic governance review. At the ECOFIN meeting of 15 March, the 
Commission will present its synthesis report on the public survey and Ministers will debate the issue. 

3.2 Filling the gaps: what remains to be done from 2019 and 2020 Country Specific 
Recommendations  

The RRF Regulation establishes that the RRPs are to be assessed on the basis of 11 criteria (see article 19(1)). 
Among such criteria, the RRPs are expected to contribute to effectively addressing all or a significant subset 
of challenges identified in the 2019 and 2020 Country Specific Recommendations (CSRs). As outlined in a 
Commission presentation of 30 September to the European Parliament, the Commission concluded that “all 

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/659655/IPOL_IDA(2021)659655_EN.pdf
https://www.europarl.europa.eu/news/en/press-room/20210701IPR07526/parliament-wants-a-review-before-returning-to-pre-pandemic-fiscal-rules
https://www.europarl.europa.eu/doceo/document/TA-9-2021-0358_EN.html
https://data.consilium.europa.eu/doc/document/ST-5079-2022-INIT/en/pdf
https://www.consilium.europa.eu/media/53731/draftagenda-fr-2022.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/
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18 RRPs adopted by Council address all or a significant subset of challenges identified in the relevant CSRs”. 
Notwithstanding, a number of CSRs are not being fully addressed (or addressed at all) and may require 
further action. Figure 2 below shows the Commission assessment of which CSRs are being addressed in 
national plans 41.  

Figure 2: 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. These 
challenges might be further highlighted in the upcoming 2022 CSRs. In fact, the Commission has clarified 
that it will be looking at possible gaps remaining from previous CSRs42 (and new emerging challenges), not 
yet addressed in national RRPs, as the basis for the upcoming CSRs. Looking at the gaps already identified 
in Staff Working Documents accompanying the Commission assessment of the national RRPs, the following 
is worth mentioning:  

- Austria, despite a number of proposed measures relating to fiscal governance and the fiscal framework, 
does not envisage a needed comprehensive fiscal reform (“This is acknowledged by the plan, which explicitly 
states that a more general reform of the fiscal framework is postponed due to challenges related to the 
pandemic”). In addition to this, pension splitting (that is previewed in the Austrian RRP) is expected to 
“contribute to the fiscal sustainability of the pension system, while not entirely solving the problem”. Commission 
analysis also highlights that further measures are needed to support: (i) learning outcomes of students with 
disadvantaged background; (ii) labour market, in particular labour participation; and (iii) reduction of 
administrative and regulatory burden; 

- Belgium has so far described the envisaged pension reform only in general terms, without providing details 
on the envisaged measures, which substantially limits assessment of the impact of the reform. Moreover, 
the national plan envisages a broad tax reform, “The plan does however not provide a commitment and 
timeline for the adoption of the announced tax reform” (therefore, the reform was not “included as a measure 
of the plan supported by the Facility”);  

                                                             
41 Based on the 14 plans assessed at the time.  
42 See, notably, a Commission presentation of November 2021 to the European Parliament and the Commission 2022 ASGS (p. 15).  

https://ec.europa.eu/info/sites/default/files/wg11_-_2021-07-07_-_horizontal_obvervations.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0160&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0172&from=EN
https://ec.europa.eu/info/sites/default/files/rrf_and_the_european_semester_econ-budg_working_group_on_the_scrutiny_of_the_recovery_and_resilience_facility.pdf
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- Cyprus has been facing long- standing challenges that have been addressed in the CSRs and, according to 
the Commission analysis, “further efforts may be needed in the coming years in some areas such as the 
governance of State-owned enterprises, the legal enforcement of claims and payment discipline and 
privatisations”. In fact, the governance of State-owned enterprises is not addressed at all in the plan, it also 
lacks measures on prosecution and capacity law enforcement, safeguards to maintain the effective 
foreclosure framework. Furthermore, the enhancements of the system of issuing and transferring title deeds 
are considered as not ambitious enough;  

- 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”. The Commission also highlights that Czechia, even 
though putting efforts to increase specialist and emergency treatments, does not address the long-term 
sustainability of healthcare system, not the pension system; 

- 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 strategy43. 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 44. Figure 2 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;  

- Estonia has put forward some measures that are assessed as not sufficient to address recommendations 
regarding “social safety net, including by broadening the coverage of unemployment benefits and on access to 
social services ... health workforce shortages”. It should also be noted that despite measures regarding 
decarbonising the economy is incorporated in the plan and it is assessed as partially addressed, “targets and 
actions for phasing out oil shale will be proposed in the upcoming renewed National Development Plan of the 
Energy Sector only at the end of 2025 and broader reforms to support the green transition, such as green taxation, 
are not envisaged”; 

- France has not included any measures in the national plan that would reduce regulatory restrictions in the 
services sector. Also the Commission highlights that “the commitment to resume discussions on the reform of 
the pension system is not accompanied by milestones and target for the implementation of the reform. ... further 
measures may be required to address the labour market challenges faced by vulnerable groups ... there are also 
gaps regarding investment in renewables and developing electricity interconnections” 45; 

- 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, 
that “further efforts are needed in the coming years ... in areas such as taxes on labour and the tax wedge, 
disincentives to work for second earners, competition in business services and regulated professions, and 
sustainability of the pension system while maintaining adequacy” Also it has been highlighted 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)”46;  

- 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 

                                                             
43 SWD, p. 32.  
44 See SWD, table in p. 34-35.  
45  SWD, p. 47 
46 SWD, p. 36-37, 42.  

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0196&from=EN
https://www.renovate-europe.eu/renovate2recover-how-transformational-are-the-national-recovery-plans-for-buildings-renovation/?uri=CELEX:52021SC0211&from=EN
https://www.europarl.europa.eu/news/de/press-room/20211001IPR14015/hungary-and-poland-plans-should-be-approved-only-if-concerns-are-addressed?uri=CELEX:52021SC0154&from=EN
https://ec.europa.eu/info/sites/default/files/swd2021_285_en.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0173&from=EN
https://www.ftm.eu/recoveryfiles?uri=CELEX:52021SC0163R(01)&from=FR
https://politico.us8.list-manage.com/track/click?uri=CELEX:52021SC0205&from=EN
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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;  

- 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;  

- Latvia is not addressing the “CSR on reducing taxation for low-income earners by shifting it to other sources 
(CSR 1, 2019)”47 and is assessed as not devoting sufficient resources to some health related challenges - “The 
component does not contain measures for sustainable increase of the healthcare financing from the national 
budget (CSR 1, 2020)48”. “Social housing is not covered by the RRP and remains part of 2021-2027 Cohesion Policy 
framework49”, as explained by the Commission; 

- Lithuania will still need to address health related challenges: “In order to effectively address the challenges in 
the healthcare system, further policy efforts should ensure that the health model provides sufficient coverage for 
people’s needs and health problems, and addressing problems caused by inequality and structural 
underinvestment50”. Transitioning to green is also a challenge, notably in the transport sector: “However, in 
order for these measures to fully contribute to the green transition of transport in Lithuania and to better address 
its connectivity needs, a stronger emphasis on rail transport would be needed”51; 

- Luxembourg has not addressed the “features of the tax system that may facilitate aggressive tax planning, in 
particular by means of outbound payments”52 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)”53. 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”54;  

- 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)55. 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-

                                                             
47 SWD, p. 32.  
48 SWD, p. 32.  
49 SWD, p. 34.  
50 SWD, p. 32.  
51 SDW, p. 33.  
52 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.  
53 SWD, p. 34.  
54  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”.  

55  SWD, p. 35-40.  

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?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/sites/default/files/com-2021-340_swd_en.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0187&from=EN
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0159&from=EN
https://www.europarl.europa.eu/RegData/etudes/STUD/2021/651391/IPOL_STU(2021)651391_EN.pdf?uri=CELEX:52021SC0269&from=EN
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business linkages, etc.)”. On aggressive tax planning the Commission considers Malta proposals do present 
change, but also considers more could be done; 

- As regards Portugal, the Commission cautions that the reforms reducing restrictions on regulated 
professions will need to be properly monitored: “The actual impact on professional services markets will 
depend on the list of professions which will eventually remain subject to high regulation for constitutional legal 
or other reasons and on the details surrounding the actual implementation of the reform. Given the degree of 
uncertainty, an ex-post evaluation should be timely carried out”56. The Commission also notes that needed 
investments in railroad and in extending energy interconnections might be dealt outside the plan (SWD, p. 
56); 

- 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”57. 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.”58 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”; 

4. Impacts of the Recovery and Resilience Facility 

An ECB paper of January 2021 analysing the impact of the NGEU estimated that the instrument, if used for 
productive public investments 59, “could increase real output in the euro area by around 1.5% of GDP over the 
medium term”. The instrument is expected to trigger public investments, with the focus to increase real 
output, and enabling additional fiscal space, which should in turn allow already planned national 
expenditures based on the additionally principle.  

In the short and medium run, the NGEU should lead to substantial increase in GDP through public and 
private investment demand. Investments are expected to build up the capital stock, which should in turn 
generate higher GDP in the medium and long term through employment growth, higher productivity and 
wages. The long-term effect on the economy and persistence of the positive output effect beyond the end 
of the disbursements depends on the impact on overall productive capacity. 

                                                             
56   SWD, p. 56.  
57  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”.  
58  SWD, p. 42, 41 
59  The analysis also provided estimates of NGEU impact under two alternative scenarios as well. The first one estimated NGEU impact in case the 

funds would be used for fiscal transfers (under this scenario, domestic output would increase by 0.25% of GDP by 2025); while the second 
scenario assumes that funds are used for debt replacement and debt repayment in high-debt countries (under this scenario, the effects would 
peak around 0.5% of GDP for the euro area as a whole). 

https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=CELEX:52021SC0146&from=EN
https://politico.us8.list-manage.com/track/click
https://www.ecb.europa.eu/pub/pdf/scpops/ecb.op255%7E9391447a99.en.pdf
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Figure 3: The effects of NextGenerationEU on the EU’s real GDP (until 2024 in a high productivity scenario) 

 
Source: European Commission. 

According to a recent ECB staff macroeconomic simulations (see ECB Economic Bulletin) on the euro area, 
the additional spending from RRF funding “will raised the EA GDP by around 0,5% in 2023”, with a positive 
persistent effect for the following years. According to this paper, not only the EU countries will benefit from 
the instrument, “thanks to trade spillovers stemming from higher demand in the EU internal market ... The cross-
border nature of some investment projects (e.g. hydrogen and the 5G technology projects) would also contribute 
to strengthening the EU internal market”. It is also pointed out that “the realised medium-term macroeconomic 
impact of NGEU may turn out to be higher than currently estimated on account of confidence effects and 
structural reforms”. 

A Commission discussion paper of June 2021 also concurs that the “level of real GDP in the EU-27 can be 
around 1,5% higher than without NGEU investments (in 2024)”. According to this paper, the cross-border 
spillover “aspect is particularly relevant in the highly integrated EU economy and the monetary union” and the 
positive macroeconomic spillovers of NGEU could be quantified around one third larger than without cross-
border spillovers. This strong impulse was also confirmed by recent Winter Economic Forecast 2022 as the 
Commission expects that the “investments fostered by the RRF could generate a stronger impulse to activity 
through e.g. stronger cross-sector and cross-country spill overs”. 

Adding to the discussion, the recent IMF article IV consultation included an analysis on RRF impact on 
climate change and concluded that the RRP induced spending “is expected to have a twofold impact: At first, 
in the investment phase (2021–26), additional spending will boost demand through public expenditure and 
investment in various projects, with limited effect on emissions. [Greenhouse gas] emissions initially would 
increase in virtually all sectors in tandem with output ... [later] the mitigation phase will be marked by substantial 
emission reductions. Investment in climate-friendly projects, like enhancing the efficiency of energy production 
and retrofitting buildings, along with improvements in total factor productivity and changes in the composition 
of industries, would lead to a reduction in energy intensity and emissions”. 

5. 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 

https://ec.europa.eu/info/publications/quantifying-spillovers-next-generation-eu-investment_en
https://www.ecb.europa.eu/pub/economic-bulletin/articles/2022/html/ecb.ebart202201_02%7E318271f6cb.en.html
https://ec.europa.eu/info/sites/default/files/economy-finance/dp144_en.pdf
https://ec.europa.eu/commission/presscorner/detail/en/SPEECH_22_953
https://www.imf.org/en/Publications/CR/Issues/2022/02/07/Euro-Area-Policies-2021-Article-IV-Consultation-with-Member-Countries-on-Common-Euro-Area-512879
https://www.ftm.eu/recoveryfiles
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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.  

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.  

Measures that Member States propose can be clustered around the following areas: (i) Expanding access to 
childcare and to long-care60; (ii) Education and training, notably in addressing women IT skills 61; (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).  

Another EGOV analysis compiles and presents available information on cross-border and multi-country 
projects included in the national RRPs. A more granular analysis of proposed measures (when information 
is available) suggests that most spending (47.5%) is allocated to projects on infrastructure, such as rail or 
electricity connections. Similar amounts are devoted to the green and digital transitions (13.7% and 12.5%, 
respectively), mostly on projects related to, inter alia, hydrogen, quantum technology, 5G connectivity, and 
innovation hubs. The remaining spending shares are invested in either microelectronics-related projects 
(9.7%) or in projects comprising more than one category (16.6%).It should be noted that information 
available in the Commission Staff Working Documents is not very detailed nor granular, also, so far the 
scoreboard does not provide more granular information on cross-border projects, despite providing 
information on implementation progress and being envisaged in the relevant Commission Delegated 
Regulation. 

The latest EGOV analysis focuses on climate and green transition and, since all the Member States were 
addressed with climate related CSR in 2019-2020 period and green transition is one of the core pillars of the 
RRF, Member States have put forward quite a number of measures in their national plans addressing the 
issue. In line with the main challenges identified in the CSRs, the measures put forward in national RRPs can 
be grouped in the following categories: renovation, green spatial planning, energy efficiency, carbon 
reduction, circular economy, water management systems, sustainable transport, hydrogen, energy storage, 
business and skills, green finance and protecting nature. Also, in accordance with the RRF Regulation, 
Member States had to comply with the “do no significant harm” principle. Nevertheless, the Commission (as 
well as external stakeholders) has brought to attention some of the remaining challenges where Member 
States lack ambition or cases where proposed measures are not sufficient. 

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

the Digital transformation pillar.  

https://www.consilium.europa.eu/en/council-eu/preparatory-bodies/economic-financial-committee/
https://www.europarl.europa.eu/RegData/etudes/IDAN/2021/689472/IPOL_IDA(2021)689472_EN.pdf
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32021R2106&qid=1638809854489
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32021R2106&qid=1638809854489
https://www.europarl.europa.eu/RegData/etudes/STUD/2022/689449/IPOL_STU(2022)689449_EN.pdf
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However, and despite the measures put forward in the RRPs, quite a number of Member States were 
highlighted as not being ambitious enough or still facing challenges to meet their climate transition goals, 
needing more investments, policies or reforms to reach envisaged or committed climate goals or overall 
lacking ambition in a certain field of the green transition. Other remaining challenges include air quality, 
water management and pricing, stalling circular economy, resource and energy efficiency, energy poverty, 
etc. 
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