
REPORT

Warsaw 2025

European governance 
for just and fair transition
Reflecting on the NECP revision process  
and looking ahead

Wojciech Augustowski, Maria Niewitała-Rej,  
Aleksander Śniegocki, Michał Wojtyło



European governance for just and fair transition. Reflecting on the NECP revision process and looking ahead Warsaw 2025

Reform Institute 2

© Fundacja Instytut Reform, 2025

Copying is permitted if the source is provided.

Authors

Wojciech Augustowski, Maria Niewitała-Rej, Aleksander Śniegocki, Michał Wojtyło (Reform Institute) 

This report has been supported by the European Climate Foundation. Responsibility for the information and views 

set out in this report lies with the authors. The European Climate Foundation cannot be held responsible for any 

use which may be made of the information contained or expressed therein.

Suggested citation:

Augustowski, W., Niewitała-Rej, M., Śniegocki, A., Wojtyło, M., (2025), European governance for just and fair 

transition. Reflecting on the NECP revision process and looking ahead, Reform Institute, Warsaw. 

Publication date

2025

Graphic design 

Zofia Lasocka, Sylwia Niedaszkowska

Image on the cover: wildpixel/iStock 

Reform Institute

office@ireform.eu | Puławska 26/1, 02-512 Warsaw | www.ireform.eu



European governance for just and fair transition. Reflecting on the NECP revision process and looking ahead Warsaw 2025

Reform Institute 3

Table of contents

Executive summary .................................................................................................................4

I. Introduction ........................................................................................................................6

II. Summary of the updated NECPs assessment ............................................................7

III.  Looking ahead – recommendations to strengthen just and fair transition 
governance in the EU ...................................................................................................... 9

1.  The role of just and fair transition in the implementation of public policies 
needs to be clarified ...................................................................................................9

2.  Conducting an assessment of the implementation of national actions 
regarding just and fair transition ........................................................................... 10

3. Introducing formal requirements for just and fair transition ........................... 12

4.  Providing financing for investments and measures enabling  
a just and fair transition ........................................................................................... 13

5.  Non-legislative support for just and fair transition ............................................ 14

6.  Dialogue and public consultations are the basic condition  
for implementing just and fair transition in national policies .......................... 16



European governance for just and fair transition. Reflecting on the NECP revision process and looking ahead Warsaw 2025

Reform Institute 4

Executive summary

 �  Despite increasing recognition of the key role of distributional and territorial 
aspects of the transition to climate neutrality in the European Union (EU), they 
have not been properly reflected in the updated National Energy and Climate 
Plans (NECPs). Although the final updated versions of NECPs contain more de-
tails, information, measures and targets compared to the draft versions, the pro-
gress is not satisfactory. Overall, the 2023-2024 NECP update is a missed 
opportunity for embedding the just and fair transition in the Member Sta-
tes’ climate and energy policy frameworks.

 �  Moving forward, the role of just and fair transition in the implementation 
of the EU climate and energy policies needs to be clarified. This can be done 
on various levels, including European Council conclusions, recommendations of 
the European Commission (EC), as well as via amendments of the EU regulations 
and directives.

 �  The national-wide framework for the just transition should be given a more 
prominent place in the NECPs. The NECPs typically neglect sub-national issu-
es, and do not adequately address the problems of vulnerable groups.

 �  The lack of legal framework for preparing holistic actions leading to a structural 
reduction of energy and transport poverty is a recurring issue in the updated 
NECPs. Policy design and implementation should consider in more detail the im-
pact which the climate and energy policy has on different socio-economic gro-
ups.

 �  The preparation and implementation of the REPowerEU Plan have shown that 
it is possible to tackle important cross-cutting policy challenges via coordina-
ted adjustment of the existing legal acts, without launching a long and compli-
cated process of creating a new directive or regulation. Just like REPowerEU, 
a Just and Fair Transition Action Plan could include concrete steps and go-
als that will ensure that EU institutions and Member States reflect distributio-
nal and territorial considerations on the path to climate neutrality. Another 
option is making the just and fair transition aspects one of the core elements 
of the upcoming review of Regulation on the Governance of the Energy 
Union and Climate Action.

 �  One of the ways to build an EU-wide approval regarding the increase of common 
spending on just and fair transition, is to introduce clearly defined just an fair 
transition conditionality concerning the distribution of the EU funds. Ho-
wever, the conditionality will only work if it is linked to the access to substantial 
pool of financing and provides sufficient flexibility to account for specific natio-
nal and local challenges. 
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 �  Further non-legislative support for the just and fair transition is required. 
Many Member States’ authorities face administrative and analytical challenges 
related to the climate and energy EU policy planning and need financial and 
technical support. Non-legislative actions can take the form of: priority for the 
just and fair transition in the Technical Support Instrument programme; buil-
ding broad political understanding in the Council; taking into account the issu-
es of just and fair transition in the impact assessment procedure in more detail.

 �  Dialogue and public consultations are the basic conditions for implemen-
ting just and fair transition in national policies. An inclusive, comprehensi-
ve and thorough public consultation process is crucial. National just and fair 
transition policymaking needs a constant and substantial engagement of local 
NGOs and public administration on local and regional levels.
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I. Introduction 

Since the publication of the first set of National Energy and Climate Plans (NECPs) in 
2019, the concerns about the distribution of transition costs within societies and across 
different geographical regions have increased. As a result, two dimensions of just and 
fair (territorial and distributional) transition have gained importance in EU policymak-
ing, highlighting the need to better reflect these aspects in the climate governance. The 
2023-2024 NECP update was an important test for the Member States and the EU-wide 
climate governance framework in this regard.

In order to assess whether the distributional and territorial aspects of transition have 
been properly reflected in the updated NECPs, the Reform Institute, in cooperation with 
the BlueLink Foundation, ECCO and Ecologic Institute, has developed a methodological 
framework1 to review both the content of the draft plans and the processes involved in 
their preparation from a just and fair transition perspective.

The territorial aspects of just and fair transition focus on actions in the most affected 
territories, identified by the Member States, for which Territorial Just Transition Plans 
have been developed. The distributional aspects are applied at the national level and ex-
amine whether the plans provide a coherent framework for combating energy and trans-
port poverty and whether they prepare the ground for the use of the Social Climate Fund.

The methodology was used to assess four draft NECPs: Italian, German, Polish and Bul-
garian2. Then, it was adapted to determine whether the final versions of the updated 
plans addressed and improved issues related to just and fair transition3. In the case of 
Germany and Italy the assessed documents were in their final form submitted to the EC. 
Polish and Bulgarian NECPs however, were examined while being in the public consul-
tation phase due to delays in the official submission to the EC.

1 The methodology 
can be found here.

2 Four assessments of 
the draft NECPs with 
the translations can 
be found here.

3 Four assessments of 
the final updated 
NECPs with the 
translations can be 
found here.

https://www.ireform.eu/en/our-projects/territorial-and-distributional-aspects-of-just-transition-in-the-updated-national-energy-and-climate-plans/
https://www.ireform.eu/en/our-projects/territorial-and-distributional-aspects-of-just-transition-in-the-updated-national-energy-and-climate-plans/
https://ireform.eu/en/our-projects/assessing-the-inclusion-of-a-just-transition-in-the-national-energy-and-climate-plans-what-has-changed/
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II. Summary of the updated NECPs assessment

The analyses of the draft and final NECPs led to a crucial observation: the national-wide 
framework for the just and fair transition should be given a more prominent place in the 
NECPs. 

Italy has improved its NECP the least among the countries assessed. Stakeholder en-
gagement and public consultations (the aspect where the improvement was observed) 
have taken place, but it is unclear how they influenced the plan and policies implement-
ed in the country. While energy poverty is relatively well-addressed and includes good 
practices, the plan lacks specifics about financing, including the Social Climate Fund and 
guiding principles for its use.

Germany has made slight progress in addressing just and fair transition issues in the 
final updated NECP (compared to the draft version). Improvements include a stronger 
focus on reducing demand for fossil fuels, tackling energy poverty and proposing strate-
gies to retrain workers. The plan also pays more attention to renewable energy sources, 
although these efforts largely overlook the specific needs of the most affected territories. 
Territorial aspects, inclusion in regional transitions, local clean energy initiatives and 
transport poverty remain insufficiently addressed. There is also a lack of detail on fund-
ing needs and sources, which limits the overall effectiveness of the plan.

Poland is on track to deliver a better NECP than the 2019 version. The updated NECP is 
more ambitious, especially in terms of coal phase-out, and provides more detailed de-
scriptions of the ongoing measures. However, the lack of specific details and measurable 
outcomes weakens the impact of the plan. Stakeholder engagement and public consulta-
tion are the weakest aspects, as the ongoing process was not reflected in the document. 
On the other hand, comments made during the previous consultations have influenced 
the updated NECP, indicating a willingness to adapt and improve the plan.

Bulgaria shows a moderate improvement, with notable progress in supporting local 
economies and communities, as well as working conditions and retraining. The inclu-
sion of financial measures for employment and retraining is recognised as good prac-
tice. The just and fair transition received attention during the consultation, which is 
a step forward. The assessed version of the NECP was published in June 2024, followed 
by a two-week comment period. 

The aspects that have improved the most in the four assessed NECPs and those that have 
not received sufficient attention are shown in the tables below.
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Average scores for aspects of just transition in the draft version and updated NECPs

Italy Germany Poland Bulgaria

NECP Score NECP Score NECP Score NECP Score

Draft Final Draft Final Draft Final Draft Final

Territorial 
Aspects

1. Ambitions and targets 0.33 0.33 0.67 1.5 0.33 0.83 0 0.33

2. Supporting local 
economies and communities 1 1 1 1.25 1.5 2 1.25 2

3. Local clean energies and 
decarbonised industries 1 1 0.5 0.5 1 1 1 1

4. Inclusivity of 
regional transition 1 1 1 1 1 1 0 0.33

5. Regional just transition 
governance 1.3 1.67 1 1 1 1.33 0.67 1.33

Distributional 
Aspects

6. Overarching assessment 
of distributional impacts 0.67 0.67 1 1.33 0.3 1.33 0.33 0.67

7. Energy poverty 2 2 0.6 1 1.6 2 1.8 1.8

8. Transport poverty 0.25 0.25 0.25 0.25 0.75 1.25 0.5 0.5

9. Financing needs and 
sources of funding 0 0 1 1 0.5 2 2 2

10. Tax, insurance and 
social security policies 0.5 0.75 0.75 1.25 0.5 1 1 1

11. Work conditions 
and re-training 0.67 0.67 0.33 0.67 0.67 1 0.33 1

12. Stakeholder engagement 
and public consultation 0 1.25 0.75 1 0.25 0.5 0.5 1

In general, the final updated NECPs are an improvement in comparison to the draft 
versions. They contain more information, details, measures and targets. However, the 
progress is not significant. Across four countries with different starting points and chal-
lenges, the NECPs received similar low scores, and the average result can be defined 
as mediocre in the context of properly planning a just and fair transition. Overall, the 
NECPs are focused on the national level and do not pay enough attention to subnational 
territorial issues. For example, clean energy development actions are focused exclusive-
ly on the national level. Furthermore, the NECPs do not adequately address the problems 
of vulnerable groups. Measures to support people with disabilities, older people, young 
adults at risk of migration and the need for gender balance are not sufficiently addressed.

The coverage of issues related to energy poverty received relatively high marks compared 
to other evaluated dimensions of the documents. Transport poverty stands out as a con-
trast. Policies and measures related to transport are linked to the need for decarboni-
sation and emissions reduction rather than mobility exclusion. Lack of ambition is also 
a general problem that affects other policies and implemented measures.

These are issues that need to be addressed, and there are opportunities to do so. It is 
worth emphasising the significant role of public consultations. The examples of Poland 
and Bulgaria show that comments related to just and fair transition have been taken into 
account in the updated versions of the NECPs. This demonstrates a potential that can be 
leveraged in the development of future documents that will serve as a basis for the im-
plementation of just and fair transition in society.
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III. Looking ahead – recommendations 
to strengthen just and fair transition 
governance in the EU

1. The role of just and fair transition in the implementation of 
public policies needs to be clarified.

Just transition has been a subject of discussion among experts and politicians for many 
years, mainly in relation to climate policy. The climate and energy transition is neces-
sary, but it can bring social and economic challenges. A just transition is supposed to 
prevent the deepening of inequalities, protect the most vulnerable communities and en-
able an inclusive transition to a climate-neutral economy. 

In recent years, there has been an increased interest in the need to take just transition 
into account in policymaking. There is also a process of its redefinition by increasing the 
emphasis on the distributional aspect – the first manifestation of which may be the use 
of the extended term: just and fair transition.

Even though the just and fair transition is key to defining the socially responsible as-
pects of energy transformation, its meaning remains elusive. Just and fair transition is 
not defined in legal regulations. It is also not a concept described in the same detailed 
way as other key principles of European environmental policy, e.g. DNSH (do no signifi-
cant harm principle). 

Just and fair transition is a type of paradigm that sets the framework for the debate, 
framing the goals and assumptions of climate policy. The aim of the just and fair tran-
sition idea is to ensure a sustainable economic and social transformation and minimise 
the negative effects of the transition to a low-carbon economy on workers, communities 
and regions most affected by the changes.

Considering the fact that the significance of the just and fair transition paradigm should 
grow and is expected to play an even greater role in political decisions in the near future, 
it is necessary to define its role and place in European policies. The just and fair tran-
sition will be the foundation for social acceptance of achieving the EU's climate-relat-
ed goals for 2050.

The role and place of just and fair transition in European policies may be clarified at var-
ious levels, e.g.:

 �  Political specification 
Political specification can be achieved, for example, by issuing appropriate Eu-
ropean Council conclusions. The European Council in its conclusions indicates 
the topics to be addressed and the objectives to be achieved. The European 
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Council’s conclusions can also set a deadline for reaching an agreement or for 
submitting legislative proposals. In this way, the conclusions have a real impact 
on the EU's political agenda.

 �  Non-legislative recommendations 
One type of documents anchored in the EU Treaties are the Recommendations 
of the European Commission. Such Recommendations are not binding, like 
a regulation or directive, but they have a real impact on the actions taken by 
the Member States and other stakeholders. Through Recommendations, insti-
tutions can present their point of view and propose a course of action, without 
imposing any legal obligations on the entities to which the recommendations 
are addressed.

 �  Defining a legal norm 
A legal norm can be defined at the level of a regulation or directive. Definition 
at the level of regulation seems to be the most effective and appropriate, as it is 
applied directly by the Member States and does not require implementation 
into national law. A regulation must be applied in its entirety throughout the 
EU. 
 
Member States do not have any margin left for national interpretations. A just 
and fair transition can be defined, for example, as a so-called principle (in the 
same way as defining the DNSH principle in Regulation 2019/2088 on the dis-
closure of information related to sustainability in the financial services sector). 
It can also be defined as a specific legal provision, for example in Regulation 
2018/1999 on the governance of the Energy Union and Climate Action, in the 
part concerning the NECPs, which is a key system for planning and implement-
ing transformation actions at the national level (taking into account the moni-
toring and reporting system).

The decision on which form of specifying a just and fair transition is up to European de-
cision-makers. It should be preceded by a detailed assessment of its adequacy and poten-
tial effectiveness. Regardless of the type of measure taken, it is legitimate to point out 
the role and place of just and fair transition in European policies, so that they are more 
socially responsible.

2. Conducting an assessment of the implementation of 
national actions regarding just and fair transition.

Although just and fair transition activities do not have a precisely defined role in Euro-
pean policy, it is a concept that appears in various documents, regulations and commit-
ments at international, EU and national levels. In particular, it is an important element 
of the European Green Deal, which emphasises support for regions and social groups that 
are particularly vulnerable to the effects of transition, while aiming to achieve climate 
neutrality. In the Commission’s agenda for the 2024-2029 ‘Supporting people, strength-
ening our societies and our social model’ is one of the 7 priorities4. Moreover, in the re-
cent mission letter to Teresa Ribera Rodriguez, Ursula von der Leyen writes, “Europe’s 
future competitiveness depends on getting decarbonisation right and ensuring a just 
transition”5.

Among the national documents that should consider just transition issues to a signifi-
cant extent are first and foremost:

 �  Territorial Just Transition Plans (TJTPs) – their publication was a condition 
for benefiting from the Just Transition Fund. They were used to choose the are-
as most affected by transition – usually coal regions.

4 Commission's 2024-
2029 priorities are 
available here.

5 Teresa Ribera 
Rodriguez’s mission 
letter is available 
here.

https://commission.europa.eu/priorities-2024-2029_en
https://commission.europa.eu/document/download/5b1aaee5-681f-470b-9fd5-aee14e106196_en?filename=Mission%20letter%20-%20RIBERA.pdf
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 �  National Climate and Energy Plans (NECPs) – among the chapters required 
in the NECP, an 'Impact Assessment of Planned Policies and Measures' is man-
datory and should include 'macroeconomic and, to the extent feasible, the he-
alth, environmental, employment and education, skills and social impacts, 
including just transition aspects'. A chapter on energy poverty is also man-
datory. In the 'Guidance to Member States (MS) for updated NECPs 2021-2030', 
among the 'Principles and good practices for updating national energy and cli-
mate plans', this point stands out - 'Strengthen planning within NECPs to en-
sure a fair and just transition, mitigating social and employment impacts, 
tackling labour and skills shortages, reducing energy poverty and ensuring af-
fordable access to essential services for all'6.

 �  Social Climate Plans (SCPs) – the document should be submitted to the Eu-
ropean Commission by June 2025. The plans will form the basis for the disbur-
sement of funds from the Social Climate Fund (SCF) to tackle energy and 
transport poverty – key issues for the just and fair transition. The NECP should 
prepare the ground for the use of the Social Climate Fund at the national level.

These documents should be consistent. Unfortunately, in practice, the consistency 
turned out to be a challenge. The project carried out by the Reform Institute shows that 
issues of just and fair transition have not been given sufficient attention in the NECPs. 
The provision in the Guidance that 'Member States shall reflect in the updated NECPs 
the transition process outlined in the TJTPs' has only been marginally implemented. The 
TJTPs continue to address territorial issues. This approach is in line with the core intent 
of these documents. Unfortunately, the 2021 TJTPs are based on the 2019 NECP. In many 
countries, targets for renewable energy, emission reductions, etc. have been increased 
when the NECPs were updated. Therefore, the NECPs, even if they refer to the TJTP, re-
fer to outdated documents.

Moreover, in the context of the creation of the SCPs, it was only the adoption of the reg-
ulation concerning the Social Climate Fund that triggered a broader reflection of the 
social issues in NECPs. According to the aforementioned Guidance, the Commission en-
courages Member States to include the analysis underlying the preparation of the So-
cial Climate Plans in the updated NECPs as far as possible. This has had limited success.

The primary goal of the just and fair transition approach is to ensure that no one is left 
behind. However, assessing its success is challenging due to the incomplete and frag-
mented nature of existing documents. Ensuring a just and fair transition requires ad-
dressing the needs of all affected groups, including workers, local communities and 
industries most vulnerable to change. A key concern is the practical implementation of 
these objectives. While they may be outlined in policy frameworks, their translation into 
effective action remains uncertain. The existing Just Transition Platform7 does not pro-
vide an answer to the question of whether all the objectives are being sufficiently ad-
dressed.

Conducting an assessment of the implementation of national just and fair transition 
policies could provide an adequate answer. The implementation of effective monitor-
ing measures would be an important tool to ensure that the planned processes proceed 
as intended.

The implementation of monitoring is strongly recommended as it offers the following 
key benefits:

 �  It makes it possible to track progress towards transition goals and to verify the 
effectiveness and social equity of the measures implemented. It also helps to 
identify obstacles, challenges and areas for improvement.

6 Guidance to MS for 
the update of the 
2021-2030 NECPs is 
available here.

7 Just Transition 
Platform here.

https://energy.ec.europa.eu/publications/guidance-ms-updated-necps-2021-2030_en
https://ec.europa.eu/regional_policy/funding/just-transition-fund/just-transition-platform_en


European governance for just and fair transition. Reflecting on the NECP revision process and looking ahead Warsaw 2025

Reform Institute 12

 �  It helps prevent the marginalisation of vulnerable groups by assessing the ef-
fectiveness of policies designed to support them and addressing any gaps in 
their support. 

 �  It promotes social dialogue and builds public acceptance of change. Regular re-
porting on monitoring results and demonstrating that the transition is equita-
ble and inclusive can significantly increase public trust and support. By 
providing reliable data and evidence, monitoring serves as a basis for construc-
tive dialogue and evidence-based decision-making.

The National Climate and Energy Plans, Territorial Just Transition Plans and Social Cli-
mate Plans could form the basis for monitoring. Now is a very opportune time to devel-
op a strategy for monitoring and introduce new tools based on these documents. The 
process of submission of the final versions of the NECPs updates and their evaluation 
is delayed, as most countries submitted the document late and, as of January 2025, five 
countries have still not yet fulfilled the obligation (Belgium, Croatia, Estonia, Poland 
and Slovakia). What is more, by 31 March each year, countries submit annual progress 
reports on the implementation of the NECP. Therefore, Member States are up to date in 
reviewing the implementation of measures regarding just and fair transition. 

Additionally, the preparation of the SCPs is in progress and will need to be accelerated 
as the June 2025 deadline for its submission to the Commission approaches. Without the 
SCP Member States cannot benefit from SCF and use the funds to strengthen a just and 
fair transition, so the finalisation of the process is expected to be taken seriously by na-
tional governments.

Developing monitoring strategies and tools is also an opportunity to update the TJTP in 
line with the current, more ambitious objectives, and include them in the monitoring.

There are other reasons why now is an important time to prepare new monitoring tools. 
In the face of the shift in the direction of climate policy in the US, and the threat of a re-
versal of this green direction in the European Union, the social, just and fair nature of 
the transition should become even more important. It should be reinforced in policies 
and promoted to communities to ensure that no one is truly left behind, while not aban-
doning the ambitions that have been set.

3. Introducing formal requirements for just and fair transition.

Issues related to the just and fair transition are not clearly and separately recorded in the 
provisions of European law – they are an additional element of other regulations, e.g. en-
ergy poverty issues mainly included in the Energy Efficiency Directive.

In the past, looking at just and fair transition was limited mostly to the regional dimen-
sion. Regional just transition policies written into NECPs are consistent with the Terri-
torial Just Transition Plans and guide actions on the regional and local level. However, 
in the NECPs the distributional impacts of the proposed climate and energy policies are 
not present enough. Still, there is often no legal framework for preparing holistic actions 
leading to a structural reduction of the problem of energy and transport poverty. New 
policy design should consider in more detail the distributional issues beyond the topic of 
energy poverty, including in particular transport poverty and the overall distributional 
impact of the climate and energy policy on different socio-economic groups.

To face this challenge, there needs to be a reflection on whether a separate EU-level doc-
ument on just and fair transition aspect is required. REPowerEU has shown, that raising 
awareness about an important EU-wide issue and tackling it without triggering a long 
and complicated process of creating a new directive or regulation, is possible. Just like 
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REPowerEU, a Just and Fair Transition Action Plan could show concrete steps and goals 
that increase the pressure on EU institutions and Member States of achieving a respon-
sible green transition that is supported by the European society. The new initiative could 
be an important argument in the 2028-2032 Multiannual Financial Framework (MFF) 
negotiations to increase the pool of funding available for the just and fair transition, as 
well as to prolong the ones already available – Just Transition Fund and Social Climate 
Fund.

Another path that can be considered to emphasise the just and fair transition topic on EU 
level, is using the opportunity of the upcoming review of Regulation on the Governance 
of the Energy Union and Climate Action. The analysis of the Reform Institute shows, that 
specifying the obligations of Member States in just and fair transition aspects at the lev-
el of Regulation on the Governance of the Energy Union and Climate Action, gives bet-
ter results than on the level of guidelines. 

For instance, the NECP updates prepared by the Member States better define issues relat-
ed to energy poverty than other aspects of just and fair transition – for example, trans-
port poverty. This may be because Regulation on the Governance of the Energy Union 
and Climate Action in the scope of preparing the NECP quite well only specifies the is-
sue of energy poverty. It can be expected that the aspect of energy transformation relat-
ed to transport poverty will only be specified by the Member States in the Social Climate 
Plan, because this results directly from the obligations of the regulation of the Social Cli-
mate Fund. Including the just and fair transition aspects substantially in the Governance 
Regulation, could achieve the aim of increasing public attention to the topic, ensuring 
Member States’ appropriate planning and reporting, and mobilising EU-wide funding in-
itiatives in the area.

4. Providing financing for investments and measures enabling  
a just and fair transition.

According to Mario Draghi’s report on competitiveness8, to achieve the strategic objec-
tives highlighted in the report (inc. digitalisation, decarbonisation and increasing hard 
security), the EU needs investments reaching a minimum of EUR 750-800 billion annu-
ally (around 5% of EU GDP). Multiple challenges in a wide range of areas, and financ-
ing needs that come with them, limited pool of already available financing make it even 
more challenging to acquire financing for new and continued projects focusing on the 
just and fair transition aspects. Especially as the main priorities for the new Commission 
and the Polish Presidency in the Council are the security and the economic competitive-
ness of the EU, making it harder for the just and fair transition to get the due limelight, 
which is crucial to acquire sufficient financing in the coming years. 

Moreover, achieving the required financing for the monumental changes is still a chal-
lenge with no clear solution. There is no agreement among the Member States on the 
new EU-wide common borrowing, increasing the Member States’ regular contributions, 
and new substantial sources of the EU’s own resources. What is more, in 2028, the re-
payment of the borrowing undertaken for the Recovery and Resilience Facility (RRF) will 
start which will put further strain on the EU and Member States budgets.

Taking all of this into account, opening the negotiations on the new 2028-2032 Multian-
nual Financial Framework is, at the same time, a challenge and an opportunity to in-
crease the regulatory pressure and availability of funds for crucial (but not underlined 
enough) challenges such as the just and fair transition.

One of the ways to build an EU-wide approval to increase common spending on just 
and fair transition is to introduce clearly defined conditionality concerning the 

8 The future of 
European 
competitiveness  
– Report by Mario 
Draghi is available 
here.

https://commission.europa.eu/topics/eu-competitiveness/draghi-report_en
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disbursement of the EU funds, as was done with RRF and the Social Climate Fund. 
Including the just and fair transition aspect should become a condition for obtaining fi-
nancial resources for activities related to energy transformation. The recommendation 
for disbursement of EU funds for national green transition on the condition of achieving 
clear milestones listed in the NECPs (inc. achievement of measures and reforms tackling 
the distributional impacts of climate and energy policy) can also be found in the recent 
Bruegel’s Policy Brief.

However, the conditionality will only work if it is linked to the access to a substantial 
(larger than today) pool of financing with realistic conditions, that take into account 
national and local specifics. The conditions should be focused on ensuring overall so-
cio-economic effects (such as reducing the number of households in energy and trans-
port poverty, employment in broadly defined ‘green sectors’ or reducing the emissions 
in specific sectors), not on the popularisation of specific technologies, making them less 
controversial for Member States and society. 

Also, defining specific and feasible responsibilities on the national level in terms of mon-
itoring the spending gives better results than actions similar to the open method of co-
ordination. Until now, Member States do not have formal obligations linked with clear 
conditionalities in the NECPs (such as lack of access to funds) and current guidelines for 
designing and implementing a comprehensive energy transformation in the just and fair 
manner. The functioning of the Just Transition Fund was strengthened by the territori-
al aspects of energy transformation, but omitting the distributional aspects. It was only 
the launch of the Social Climate Fund that triggered national actions to plan a broader 
perspective of social support, also in the NECPs.

Another important point in the future of financing is closer coordination of already ex-
isting funds for the area to achieve the maximum gains. In practice, the NECPs should be 
a tool which shows a clear and holistic plan of spending EU funds from different sources 
on the just and fair transition goals.

5. Non-legislative support for just and fair transition.

At the same time, in order to review and possibly clarify the issues of just and fair transi-
tion in the provisions of European law, it is valuable to plan the implementation of short- 
and long-term non-legislative actions.

Non-legislative actions are those that, in a way other than legal regulations, influence 
the implementation of systemic change. Among non-legislative actions, we can mention 
educational and communication activities, exerting social and political pressure on de-
cision-makers, supporting innovative social solutions, or testing proposals for legisla-
tive actions on a small scale.

Non-legislative actions regarding the just and fair transition are primarily intended to 
build consensus, understanding and trust in actions in the field of climate and energy 
transformation of Europe, which should translate into increased effectiveness of the im-
plementation of potential legislative solutions.

As stated in the 2024 Report on the Review of the Regulation on the Governance of the 
Energy Union and Climate Action, many Member States’ authorities face administrative 
and analytical challenges connected with climate and energy EU policy planning and 
need financial and technical support to implement the Governance Regulation. Non-leg-
islative actions can respond to these identified challenges, for example:

 �  priority for the just and fair transition in the Technical Support Instru-
ment programme
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The European Commission is successfully implementing the Technical Support 
Instrument (TSI) programme9.

TSI is the Commission's instrument to provide technical support for reforms in 
EU Member States. TSI is part of the Multiannual Financial Framework 2021-2027 
and of the Recovery Plan for Europe. It has the general objective to promote the 
Union's economic, social and territorial cohesion by supporting Member States' 
efforts to implement reforms.

The TSI instrument is generally well known in individual Member States at the 
level of offices responsible for developing and implementing national public pol-
icies. By defining thematic priorities in a given year, the European Commission 
generates demand from Member States for implementing reforms.

The TSI instrument should encourage the implementation of the just and fair 
transition principle both in public policies implemented at the central level, and 
in agreement with the government and local governments. Activities imple-
mented in the TSI may also have the nature of international cooperation. Giving 
a high priority to the just and fair transition issue in the TSI programme can sig-
nificantly support activities in the non-legislative area.

Projects implemented by individual countries in the TSI instrument should also 
focus on strengthening local initiatives, increasing social involvement and edu-
cation. Extremely valuable projects implemented in the TSI would also be those 
conducted in cooperation, or requiring the involvement of the private sector and 
promoting investments in accordance with the idea of just and fair transition.

An effective complementary action for the prioritisation of just and fair transi-
tion in the TSI instrument may also be the review, adaptation and promotion of 
the already available REGIO Peer2Peer tool. According to the information pro-
vided on the European Commission website, The REGIO Peer2Peer + scheme 
enables staff of programme authorities and other public bodies involved in man-
aging and implementing European Regional Development Fund, Cohesion Fund 
and Just Transition Fund programmes to meet and exchange knowledge and 
good practice on both a bilateral and multilateral level. Moreover TAIEX-RE-
GIO Peer2Peer helps organise short-term exchanges with one or more peers from 
other EU countries to meet specific learning needs and offer a platform to devel-
op a longer-term dialogue with peers from several EU countries on topics of com-
mon interest to allow for in-depth analysis and co-creation.

 �  building a broad political understanding via the Council of the European 
Union

The key action that has an impact on increasing the importance and role of just 
and fair transition in shaping public policies, including legal provisions, is the 
readiness and openness of the political environment. It is the decision-makers 
who ultimately make the decision on the shape of legal regulations, or the scope 
and scale of the actions taken.

It is important that the issue of just and fair transition is discussed not only 
among politicians who deal directly with the issues of energy transition. Just 
and fair transition is a horizontal issue that also requires the involvement of de-
cision-makers focused on other areas of the state or the European Union. Activ-
ities around the preparation of Social Climate Plans show how multi-contextual 
this issue is and how important it is to include non-standard stakeholders in this 
process – both at the political and social levels.

9 More information 
about TSI is available 
here.

https://commission.europa.eu/funding-tenders/find-funding/eu-funding-programmes/technical-support-instrument/technical-support-instrument-tsi_en#events
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Therefore, it is important that issues related to just and fair transition are the 
subject of ministerial discussions not only at the Environment Council configu-
ration (ENV) or Transport, Telecommunications and Energy Council configura-
tion (TTE) meetings, but also at other ones. These issues should be the subject 
of political debate at least at the meeting of the Agriculture and Fisheries Coun-
cil configuration (AGRIFISH), Economic and Financial Affairs Council config-
uration (ECOFIN) or Employment, Social Policy, Health and Consumer Affairs 
Council configuration (EPSCO). It is crucial that the issues of just and fair tran-
sition are not limited only to groups already actively working for a just and fair 
transition.

 �  by taking into account the issues of just and fair transition in the impact 
assessment procedure

The issue of just and fair transition should become the subject of the impact 
assessment procedure. Among the impact assessments carried out, which are 
posted on the European Commission's website10, there are none that comprehen-
sively analyse the issue of just and fair transition.

The impact assessment procedure plays an important role in the process of cre-
ating law at the European level. Therefore, apart from the very necessity of 
conducting an assessment for the issue of just and fair transition, it is worth em-
phasising the need to mark this issue as one of the criteria for a universal im-
pact assessment.

It will contribute to taking this aspect into account in the future assessment of 
projects for other public policies. Such an approach will allow a verification at an 
early stage of work of the potential social effects of the proposed legal solution 
or non-legislative actions for which the assessment is carried out.

6. Dialogue and public consultations are the basic conditions 
for implementing the just and fair transition in national 
policies.

Another crucial dimension of planning and successfully implementing the just and fair 
transition on the national level is an inclusive, comprehensive and thorough cooperation 
with stakeholders. The proper dialogue should be one of the crucial conditions of posi-
tive evaluation of any actions.

It is worth paying attention to the multi-level dialogue on climate and energy, which is 
defined in Article 11 of Regulation 2018/1999. This is an important instrument, defined 
by a legal norm, which indicates, among other things, that:

 �  each Member State should establish a permanent, multi-level dialogue platform 
on energy, bringing together local governments, social organizations, entre-
preneurs, investors and other relevant stakeholders,

 �  the multi-level dialogue platform is to serve to discuss individual solutions 
planned in energy policy, including energy and climate policy scenarios,

 �  the dialogue should serve to discuss the national energy and climate plan, as 
well as its long-term strategy in these areas,

 �  the way in which the dialogue is organized remains at the discretion of the gi-
ven country.

National just and fair transition policymaking needs a constant and substantial engage-
ment of local NGOs and public administration on local and regional level. Any strategies 

10 Evaluations and 
impact assessments 
can be found here.

https://home-affairs.ec.europa.eu/whats-new/evaluations-and-impact-assessments_en
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and policies developed in this dimension should be formally consulted on sub-national 
level to include other perspectives than only the national one. The consultations need 
not only to be conducted in the areas where relevant investments take place, but also in 
other parts of the country to catch the distributional aspect of the just and fair transition 
among the most vulnerable to the green transition policies so that no one is left behind. 

It is also important that the results of this dialogue should be discussed by the Member 
States in the energy and climate progress report prepared pursuant to Article 17 of Reg-
ulation 2018/1999. 

The European Commission thus has a functional tool to oblige the Member States to con-
duct structured cooperation between the States and all stakeholders, and to monitor the 
scale and scope of this cooperation.

However, the challenge remains to use these opportunities. Individual Member States 
implementing both this horizontal obligation to conduct dialogue and smaller, specific 
public consultation processes, including the consultation of the national energy and cli-
mate plan, with varying degrees of commitment.

The inclusive and thorough public consultation process on national, regional, and lo-
cal levels is going to be even more important in the case of broadening of conditionality 
mechanisms (as described in one of the previous parts of the report).

The already mentioned Commission’s Report on the Review of the Regulation on the 
Governance of the Energy Union and Climate Action argues that even though public con-
sultations on the updated NECPs took place, they were often insufficient. The report un-
derlines the consultation process should be more inclusive and should start on the earlier 
stage of preparation of the NECPs. The lessons learned from the process should be used 
in the next NECPs, during the ongoing preparation of the Social Climate Plan and any 
other future planning and monitoring related to the just and fair transition aspects (e.g. 
the potential continuation of the Just Transition Fund).

A truly inclusive and thorough public consultation process cannot happen if there is 
a lack of public access to information, concerning both the timeline of the process of 
drafting the strategies and policies, as well as the assumptions of its authors, current sit-
uation, good practises in the area concerning policy, and the contents of the draft legis-
lation. Lastly, sufficient time should be granted to stakeholders to actively take part in 
the consultation process.
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