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Executive summary

• The National Recovery and Resilience Plan (RRP) is based on outdated strategic documents 
that do not respond to the problems of the early 2020s, nor prepare Poland for the challenges 
of the next decades. The declarative link with the Strategy for Responsible Development - a 
document essentially focused on the 2020 perspective - and the unclear relationship with the 
“Polish New Deal”, which seems to be a new programme of the ruling party, result in a lack of 
clearly defined strategic objectives. This, in turn, makes it impossible to identify which reforms 
are needed and determine the scale of financing required for public and private investment.

• The RRP is internally inconsistent. The document identifies a number of specific objectives 
related to innovative development pathways (including digitalisation), green transformation 
as well as social capital and quality of life. It fails, however, to present quantitative indicators 
that would allow for verification of the progress in the future. It also fails to link the outcomes 
of the proposed reforms and planned investments to the overall objectives of the Plan.

• The RRP ignores some of the recommendations of the European Semester. In particular, it 
overlooks key issues such as reforms that improve the business environment, increase the 
efficiency of the public administration as well as strengthen the impartiality and effectiveness 
of the justice system, and more broadly the Rule of Law as such.

• The RRP is focused on grants, neglecting the importance of loans and mobilisation of pri-
vate sector resources. The Plan fails to discuss the appropriateness of using grants instead of 
loans. of analysis of financing measures is particularly important for two capital-intensive pro-
cesses – decarbonisation and digitalisation of the country’s economy. They require not only 
direct state support but also the effective use of loans and large-scale mobilisation of private 
resources. Furthermore, planning the distribution of grants in isolation from the strategy for 
disbursement of funds from the Cohesion Policy, the Just Transition Fund, the Modernisation 
Fund or the newly created national fund financed by the EU ETS revenues will limit the effec-
tiveness of recovery spending.

• The RRP’s program of reforms green transition is superficial, vague and lacks clear quanti-
tative and qualitative targets. Planned legislative changes are haphazard and fail to remove 
the main barriers to low-carbon investment. Proposed projects in the buildings and district 
heating sectors, as well as these related to hydrogen technologies, will make only a limited 
contribution to fulfilling the EU requirement to allocate 37% of RRP funds to climate objec-
tives unless they are equipped with clear guidelines on climate conditionalities. It is necessary 
to base the Plan on strategic documents consistent with the current decarbonisation pathway 
of the EU economy until 2050 and to adjust the RRP quantitative indicators so that the actual 
contribution of the Plan to Poland’s transition to climate neutrality can be verified.
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• The digital transformation measures foreseen in the NRP ignore the importance of the pri-
vate sector and fail to clearly define the expected outcomes of the supported measures. This 
causes a risk of underinvestment in the digital transformation on an economy-wide scale and 
makes it impossible to assess the effectiveness of the proposed investment package. At the 
same time, the link between the institutional reforms focused on digital transformation and 
the investment plans is very superficial. 

• The weaknesses of the RRP draft stem from the structural deficits of the Polish public ad-
ministration. Rather than treating the Plan as yet another, not an entirely successful transfer 
of governance mechanisms from Brussels to Warsaw, it is better to draw conclusions from 
the last six months and focus not only on recovery of the economy but also on strengthening 
the state’s capacity in pursuing a well-thought-out development policy. Revision and imple-
mentation of the RRP can be a good starting point, but to fulfil this role, changes to the RRP 
must include:

• adding provisions on the development of a new generation of strategic documents that 
address the challenges of the 2020s and prepare the Polish economy for long-term trans-
formational processes, in particular in the area of decarbonisation and digitalisation of the 
economy. These should include not only drafting of the documents themselves but also 
developing analytical capacity in key areas (such as better understanding of the implica-
tions of building a zero-carbon economy, the introduction of new business models based 
on digital technologies for the labour market and competitiveness of the economy) and 
strengthening cooperation between the public administration, the private sector and the 
expert community,

• urgent preparation of a plan to use the loan component from the Recovery and Resilience 
Facility, including a revision of the list of investments currently slated for grant support in 
the RRP with a view to potentially changing the financing instrument from grant to loan,

• revision of the reform plan to ensure the RRP has transformative potential, supports in-
vestment processes with real institutional changes, which should be laid out in detail and 
have clear implementation schedules, and includes reforms aimed at improving the busi-
ness environment and efficiency of the justice system, and strengthening of the Rule of 
Law,

• adding a list of cross-sectoral indicators focused on the results of interventions, and revi-
sion of the list of investments and allocations assigned to them, taking into consideration 
their impact on the achievement of these indicators,

• an analysis of complementarity of the planned measures with other instruments of public 
intervention, including in particular the Multiannual Financial Framework, 

• a provision on including representatives of local authorities, private sector and civil so-
ciety in the Monitoring Committee for the implementation of reforms and investments 
envisaged by the RRP.
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1. Introduction

In 2020, public debate around the COVID-19 pandemic was dominated by issues related to 
the health care crisis and the short-term state-aid system prepared by the government under the 
Anti-crisis Shield. Unlike the economies of Western Europe, which were already preparing their 
recovery strategies during the first wave of the COVID-19 pandemic, Poland has begun devel-
oping long-term measures to counteract the economic crisis relatively late. A systematic discus-
sion on the economic recovery was only initiated as a response to developments at the EU level 
and the resulting challenge of managing the funds that Poland will receive from the European 
Recovery and Resilience Facility.

As agreed by the European Council in July 2020 and finally approved by the EU Council and 
European Parliament in December 2020, Poland has gained access to EUR 23.9 billion in grants 
and EUR 34.2 billion in loans for 2021-2026, becoming one of the largest beneficiaries of the 
Facility. However, access to funding has been made conditional upon the submission of a National 
Recovery and Resilience Plan (RRP) by the end of April 2021. A draft of the Polish version of RRP 
was presented for a month-long public consultation by Mateusz Morawiecki’s government at the 
end of February 2021.1

The government’s draft includes five components which - in accordance with the EC guide-
lines - consist of both structural reforms and investment plans (Table 1). The proposed measures 
are to be financed exclusively by grants made available for Poland from the Recovery Facility, 
worth EUR 23.9 billion. However, the RRP indicates that the available grants are insufficient to 
finance all the investments foreseen by the Plan and therefore many areas of investment will need 
to be financed also from other sources: loans under the Recovery and Resilience Facility, EU funds 
available under the Multiannual Financial Frameworks or national funds. 

1 https://www.gov.pl/web/planodbudowy
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Table 1. Key investment areas of the National Recovery and Resilience Plan

Component Distribution 
of funds Priorities Dimensions of territorial 

cohesion

Resilience and 
competitiveness 
of the economy

EUR 4.1 
billion 
(17%)

• increasing the economy’s 
resilience to crisis

• creating high quality jobs

• education 
• skills
• employment

Green energy and 
energy efficiency

EUR 6.4 
billion
(27%)

• limiting the negative 
impact of the economy 
on the environment

• energy security

• water supply, sewerage 
and wastewater 
treatment on the non-
urban areas

• making small and 
medium-sized towns 
green

Digital transition 
EUR 3 
billion 
(13%)

• strengthening digital 
transformation in the 
public sector, society and 
economy

• development of network 
infrastructure

• enhancing digital 
competence

Availability and
quality of
healthcare

EUR 4.3 
billion 
(18%)

• efficient functioning of 
the healthcare system

• improving the efficiency, 
availability and quality of 
healthcare system

• improving the availability 
and quality of health 
services regardless of the 
place of residence

Green, 
intelligent 
mobility

EUR 6.1 
billion 
(25%)

• development of a 
sustainable, safe and 
resilient transport system 
that meets the needs of 
the economy and society

• increasing accessibility  
of sustainable transport, 
in particular by providing 
zero-emission public 
transport

 
Source: WiseEuropa based on the draft National Recovery and Resilience Plan

A

B

C

D

E
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2. Cross-cutting challenges

2.1 Strategic dimension
RRP vs. the Strategy for Responsible Development: The strategic objective of the EC is for the funds 
made available under the Recovery and Resilience Facility to support the Members States in re-
building the growth potential that has been lost due to the pandemic (recovery), and to enhance 
economic competitiveness and quality of life in the long term (resilience). Therefore, the recovery 
plans of individual Member States should be structured in a way that enables them to build an 
economy resilient to the challenges of the future. To serve this purpose, priority has been given 
to the reforms and investments that would support the development of the so-called green econ-
omy that makes use of natural resources in a sustainable way (green growth), as well as measures 
supporting growth based on the use of digital solutions (digital growth). In this context, the choice 
of the Strategy for Responsible Development (SRD) as a key reference point for RRP seems to be 
at least inadequate, especially since the SRD is largely a historical document, drafted for the pur-
pose of planning the government’s activities until 2020, and which includes at most a sketch of a 
broader perspective for the next decade. Despite that, the RRP has even been referred to as an 
“implementing document for the SRD” - a strategy which either ignores the key priorities of the 
RRP (efficiency, accessibility and quality of the healthcare system), addressees them only partially 
(green energy, energy efficiency, green and intelligent mobility), or defines them differently (digital 
transition, resilience and competitiveness of the economy).

A number of measures that were formulated in 2017, when the SRD was adopted by the gov-
ernment, do not correspond to the current scale and dynamics of changes taking place in Poland, 
Europe and the world. This applies in particular to the energy sector, towards which the Strategy 
for Responsible Development had adopted a conservative approach. The measures proposed in 
the SRD are directly inconsistent with the provisions of the government’s current strategic docu-
ments (Energy Policy of Poland until 2040, the National Energy and Climate Plan), the EU’s climate 
objectives for 2030, or the current regulatory reality (reforms of the EU ETS system, the Clean 
Energy for All Europeans Package, the Sustainable Finance Taxonomy, etc.). The situation is slight-
ly better when it comes to the digital transition measures, as some of the SRD’s provisions remain 
valid. The challenge, however, arises from the significant delays in the implementation of envis-
aged actions (100 MB+ high-speed Internet, 5G network, digitalisation of the public sector, digital 
education, etc.). Given, that only between 14% and 40% (results vary between the assessments) 
of the SRD results have been achieved by 2020, it is valid to question whether the RRP, as an 
extension of the SRD, will be a more effective tool than SRD in achieving the strategic objectives.
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European Semester Recommendations: The reforms and associated investments envisaged by 
the RRP should facilitate the implementation of the 2019 and 2020 recommendations of the 
European Semester. In the detailed guidance on drafting the Plan2, the EC highlighted that EU 
priorities such as:

• the application of the anti-money laundering framework, anti-fraud and anti-corruption ac-
tivities in the EU;

• reforms linked to improving the business environment, an effective public administration, the 
effectiveness of justice systems and in broader sense respect of the Rule of Law;

• fight against aggressive tax planning;

should be reflected in the Member States’ priority setting for the RRP. Poland’s Recovery Plan 
refers to all recommendations of the European Semester, except the one aimed at improving the 
investment climate by, among other things, protecting the independence of courts and tribunals. 
Instead, the draft RRP stresses that “there is no explicit link between judicial changes and the 
investment climate.”. Furthermore, with reference to the recommendation focused on the im-
provement of the regulatory environment (CSR3 2019), the RRP only states that “improvement of 
the quality of the regulatory environment is envisaged by legislative changes planned in virtually 
every area of the RRP”. This is an example of a structural feature of the RRP – a highly declarative 
nature of the planned measures with no strong links between the strategic objectives set in the 
plan and performance indicators or the envisaged reform and investment plans. This feature was 
already present in the SRD, where individual priorities, projects and programmes lacked clearly 
defined milestones and implementation schedules, and were not linked with necessary institu-
tional reforms.

Institutional reforms: In line with the EC requirements, the RRP – also envisages regulatory 
changes, but, like in the SRD, their scope is insufficiently linked to the envisaged investments and 
performance indicators. In particular, the proposed legislative changes:

• lack a strategic dimension and do contribute to the implementation of the EU objectives at 
the national level (cf. green transition), therefore will have to be constantly reviewed, failing 
to provide a stable investment environment,

• fail to provide for horizontal changes that improve the overall business environment, for in-
stance by increasing the efficiency of the public administration, addressing the crisis in the 
judicial system, improving the efficiency of the justice system, etc.

Moreover, a stable regulatory framework is often much more important for the development 
of markets than public financial support. In the current situation, where unprecedented funds will 
need to be quickly absorbed, the lack of institutional reforms that provide the private sector with 
the necessary certainty to invest in, for example, emissions reduction or digitalisation, must be 
viewed as a serious shortcoming of the RRP.

2  EC (2020), Guidance to Member States Recovery and Resilience Plans, SWD(2020) 205. Link: https://ec.europa.eu/
info/sites/info/files/3_en_document_travail_service_part1_v3_en_0.pdf 
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RRP vs. the “Polish New Deal”: The plan is based – at least at the declarative level – on the pro-
visions of the Strategy for Responsible Development, i.e., a document that was not created with 
the post-pandemic recovery in mind. It has been indicated in the RRP that “further implementa-
tion of SRD objectives is necessary, with some adjustment to the specific objectives and imple-
mentation mechanisms that will be introduced by the post-pandemic “New Deal” in response to 
changes in geopolitics and the global economy.”. At the time of writing, details of the “New Deal” 
have not been made available, but initial media reports indicated that it would be a new political 
programme of the ruling party, rather than a governmental strategy. If this is the case, then the 
relationship between the New Deal and the RRP raises a number of questions: Will the provisions 
of the New Deal be incorporated into the RRP or will the provisions of the RRP become the basis 
for the New Deal? Will the funds spent under the RRP be allocated in line with the priorities of 
the New Deal, and if so, how will these priorities differ from the provisions of the RRP? Will the 
reforms described by the RRP be supplemented by other reforms that will only be announced in 
the New Deal? How will the provisions of the New Deal develop or change those of the SRD and 
will they become an official government strategy replacing the SRD? If this is the case, won’t the 
references in the RRP to the SRD become even less relevant?

2.2 Coherence of the Plan
Structure of the document: Despite several changes of approach over the course of the RRP 

drafting, the text made public in February 2021 was prepared in accordance with the detailed EC 
guidelines regarding the structure of the document. This has had a positive effect on the clarity 
of the Plan: by arranging the content in line with the EC guidelines, the document makes it is rel-
atively easy to follow the intervention logic (or identify deficiencies in it) for both reforms and in-
vestments. This facilitates the public consultation process and the involvement of stakeholders in 
discussions on the document. It also shows the unused potential of the collaboration with stake-
holders in the months preceding the public release of the draft Plan: structuring the discussion 
around the preliminary list of components, reforms and investments presented in accordance with 
the EC guidelines was possible already in autumn. This top-down approach would improve the 
cohesion of the Plan and increase the impact of public consultation on the document. As it stands, 
it is apparent that the document was drafted using a bottom-up approach, i.e., by aggregating a 
long list of initiatives and (often overdue) reforms. This approach, however, makes it impossible 
to find the right balance between different areas of intervention and to identify potential gaps, 
which may have resulted from the adopted method of collecting project ideas, which favoured the 
public sector and State Treasury companies.

RRP core indicators: The lack of coherence in the Plan is visible already in the way the RRP 
indicators are defined. The Plan sets quantitative targets for 2030 for four macroeconomic indi-
cators (GDP per capita, labour productivity, investment rate, the employment rate – see page 14 
of the RRP). At the same time, the document fails to establish quantifiable indicators for specific 
objectives related to smart development (including digitalisation), green transition and improve-
ments of social capital and quality of life, despite the fact that it includes a number of measures 
that could be used for this purpose (p. 15). This is all the more surprising given the nature of 
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the RRP: the Plan should not only facilitate improvement of the macroeconomic aggregates in 
the medium term (which is what RRP’s main indicators currently measure), but also adapt the 
Polish economy to long-term challenges - and indicators measuring R&D investments, reduction 
of greenhouse gas emissions, improvement of the availability of digital services, healthcare sys-
tem quality, improvement of skills, etc. are ignored.

Indicators for reforms and investments: The limited set of measurable indicators for the entire 
RRP also means that there is no coherence in defining the objectives of the reforms and invest-
ments in the Plan. Quantitative indicators describe mainly the outputs of measures (for instance 
legislation passed, buildings renovated, number of companies or towns that received support), 
but ignore the final results (improved efficiency of administration, reduced primary energy con-
sumption, an increase in RES share, etc.). This is apparent in particular for measures related to 
the green transition (information on the impact of measures on emissions, energy consumption or 
RES production is missing) and digitalisation (no information on the scale of digital skills improve-
ment or the expected effects of investments in e-government). In its current form, the Plan does 
not attempt to define the extent to which different measures will result in achieving its general 
and specific objectives. For this reason, it is also difficult to assess the complementarity of the RRP 
with other funds and public policies.

Coherence of reforms and investments in the components: The lack of a systemic approach in 
defining objectives and measuring their achievement also results in a lack of coherence when it 
comes to measures proposed under each component. Some reforms and investments are dealt with 
in detail, others very briefly, even though they are equally significant for the given area (for instance, 
measures related to offshore wind energy are laid out in detail, while only one sentence deals with 
onshore wind energy; there is a detailed reference to high-speed Internet, and an only superficial 
discussion on 5G), and some are not mentioned at all (such as the development of urban rail tran-
sit). Similarly, the detail and scope of cost estimates for different investments vary significantly 
across sectors and components. Also, some ambiguities and potential duplication of measures can 
be found within the components, for example, measures for green cities (including renovation of 
public buildings) or renovation of local public facilities, are included in a different group of invest-
ments than investments involving modernisation of residential buildings and schools. The provisions 
of the Plan are also sometimes unclear in explaining why a particular action is considered a priority 
and has a significant impact on economic recovery (for example investments in unmanned aerial 
vehicles). These shortcomings not only make it difficult to assess the complementarity of the RRP 
with other tools of public intervention, but also reduce the Plan’s usefulness as a tool facilitating the 
coordination and organisation of the public administration’s work.

Coherence and clarity of descriptions of reforms and investments: The lack of coherence and 
clarity on the scope of intervention can be found in the RRP not only across different reforms 
and investments but often also within the descriptions of individual investments and reforms. For 
example, in the part covering support for large-scale investments in renewable energy (B2.2.2 
investment), the description of the investment in certain passages suggests that the scope of 
assistance will not be limited to the financing of harbour facilities for offshore wind energy, but 
that it may also include other projects in offshore wind (including the reference to 2.6 GW of wind 
farm capacity as an investment indicator, while the table of indicators only mentions the construc-
tion of offshore terminal). Another example concerns the inconsistency of the measure related 
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to investment in vocational training, higher education and lifelong learning (A3.1.1. investment), 
which provides for an extensive programme of expanding 120 skills centres and a range of other 
facilities, but at the same time assumes that only 5000 individuals will acquire skills. Also, key 
elements of individual measures seem uncertain, such as the role of gas infrastructure in the B2 
investment area (Increased use of RES). In the section on the demarcation between the B2 goal 
and other funding sources, the Plan mentions that “sustainable gas infrastructure measures are 
planned to be supported primarily under Recovery and Resilience Facility funds,” but none of the 
B2 investment mentions gas technologies explicitly.

These shortcomings are not merely editorial in nature. They result from the weaknesses of the 
method chosen for the preparation of the Plan, as discussed before, and the lack of clarity regarding 
its strategic objectives, which becomes more apparent once the proposed measures are transposed 
into the structure of the RRP. Thus, they should not be considered merely as minor shortcomings, 
but rather as symptoms of a deeper deficit in public policy planning in different areas.

2.3 Financing
No plan for loans: The RRP draft presents the government’s strategy for the disbursement of grants 
(EUR 23.9 billion) from the European Recovery and Resilience Facility. However, information on 
how Poland plans to use the remaining funds (EUR 34.2 billion) available in the form of loans is 
missing. At the same time, according to the Plan, some of the reforms proposed in the RRP will 
require financial outlays the scale of which exceeds the resources available in the form of grants. 
Yet, the document does not specify which sources of funding will be used to address such invest-
ment gaps nor does it provide estimates of the total amount of funding necessary to implement 
the planned measures.

Justification of the use of non-repayable assistance: The implementation of many of the invest-
ments planned by the government requires no direct financial support, due to the existing financ-
ing mechanisms, market maturity and profitability in the current economic conditions. 

For example:

• Development of transmission networks (B2.2.1 investment): Grid infrastructure develop-
ment in Poland is financed mainly from charges borne by energy consumers under regulat-
ed tariffs. This creates a stable and predictable source of financing for investments, which 
at the same time burdens consumers only to a limited extent (for example, capital outlays 
planned by PSE in 2021-2030 amount to over PLN 14 billion, however, this translates 
into less than PLN 0.01 per kWh, given the average level of annual demand in this period 
of approximately 170 TWh). Thus, subsidising the development of transmission networks 
will result in, at most, a negligible decrease in energy prices for consumers. In contrast, 
support for smart grids at an early stage of development might be justified due to higher 
investment costs and technological risks.3

3  PSE (2020), Development plan for meeting current and future electricity demand 2021-2030. Link: https://www.
pse.pl/documents/20182/21595261/Dokument_glowny_PRSP_2021-2030_20200528.pdf

https://www.pse.pl/documents/20182/21595261/Dokument_glowny_PRSP_2021-2030_20200528.pdf
https://www.pse.pl/documents/20182/21595261/Dokument_glowny_PRSP_2021-2030_20200528.pdf
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• Improvement of energy efficiency and development of RES in enterprises (B1.1.4 invest-
ment): Given the rising energy prices and CO2 emission costs, investments delivering long-
term operational savings may be profitable without additional subsidies, and any poten-
tial support could be limited to preferential loans. In contrast, investments in innovative 
production technologies leading to a considerable reduction of emissions, going beyond 
current market standards, may require support in the form of grants.

Allocating grants under the Recovery and Resilience Facility to projects that could benefit 
from loans (€34.2 billion) limits the resources available for initiatives that are essential from a 
strategic perspective and which require substantial public support for their implementation. 

For example:

• Green transition of cities and functional areas (B3.1.3. investment), which covers a very 
wide range of urban investments, but the funding allocated to these investments is rela-
tively low (EUR 460 million, which corresponds to approx. 3% of investment expenditures 
of cities with district rights in 2014-2019 and 1% of total outlays of local governments in 
the same period4),

• Zero-emission public transport (E1.1.2. investment), which in its current form does not 
include urban rail transit.

According to EU guidelines, Member States can apply for loans until 31 August 2023. If Poland 
chooses to use these funds, the RRP will have to be revised to include additional indicators and 
objectives that the government plans to achieve with the additional funds. From a strategic per-
spective, it seems a better practice to follow the example of Slovenia,5 which has presented how it 
intends to use both grants and loans already in the first draft of the Recovery and Resilience Plan.

Added-value of the investments: According to Article 9 of the Regulation, support under the 
Recovery and Resilience Facility shall be “additional to the support provided under other Union 
programmes and instruments”. The information provided in the draft RRP is insufficient to enable 
an assessment of whether this principle has been fulfilled, especially since some of the proposed 
investments will support programmes that already exist. Without knowing the full scale of financ-
ing needs and the share of other sources of funding, one cannot rule out the risk that the funds 
available under the Recovery and Resilience Facility will replace the current financial streams 
coming from the cohesion funds or the state budget.

Complementarity with other funds: The Polish government is currently planning to operation-
alise several funding mechanisms that will (at least partially) also support the objectives set out 
in the RRP, including the green transition. In the first half of 2021, the government is work-
ing on establishing the priorities and disbursement frameworks for funds under the Partnership 
Agreement, the Modernisation Fund and a new national fund financed from ETS revenues. The 

4 Cf. DSR (2019), Report - Investments in Poland. Period: Q1 2018 - Q4 2019, page 52. Link: https://www.ewaluacja.
gov.pl/media/93243/DSR_Raport_Inwestycje2018_IV2019_web2.pdf
5  https://www.gov.si/en/news/2020-10-08-government-approves-draft-national-recovery-and-resilience-plan/

https://www.ewaluacja.gov.pl/media/93243/DSR_Raport_Inwestycje2018_IV2019_web2.pdf
https://www.ewaluacja.gov.pl/media/93243/DSR_Raport_Inwestycje2018_IV2019_web2.pdf
https://www.gov.si/en/news/2020-10-08-government-approves-draft-national-recovery-and-resilience-plan/
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draft RRP lacks provisions that would ensure complementarity with these funds. Moreover, it 
contains no strategy for building synergies between investments financed from different sources. 
For example, the Plan contains one sentence on the relationship between the Just Transition Fund 
and the RRP, saying: “complementarity of the RRP with the Just Transition mechanism will be 
important.” The lack of a systemic approach to the disbursement of different available resources, 
which leads to an ineffective design of financial instruments, is also visible in:  

• the inclusion in the RRP of investments which, due to their nature and purpose, should be 
financed from other sources (Table 2),

• the fact that public consultations on the different financing mechanisms were launched in 
isolation from one another, without the possibility for the public to concurrently review the 
drafts of all the key documents. For example, consultations on the Partnership Agreement 
finished on 22 February 2021, before the National Recovery and Resilience Plan was made 
public (26 February 2021). Also, consultation of the European Funds for Modern Economy 
programme (successor to the Operational Programme Smart Growth), the details of which 
are relevant for the assessment of the complementarity of the RRP’s priorities with respect 
to R&D, started as late as 10 March 2021. As of mid-March, information on the European 
Funds for Infrastructure, Climate and Environment programme (FEnIKS) and on the Digital 
Development (FERC) and Social Development (FERS) programmes remains unavailable.

Table 2. Alternative financial instruments tailored to meet the objectives of selected 
investments

RRP’s investment area Financial instruments tailored to meet the 
objectives of specific investment

A2.1.1. Large innovative projects Modernisation Fund / New national fund 
financed from the sale of EU ETS allowances

A4.1.1. Investments supporting the reform of labour market 
institutions and the development of social economy

Funds under the Partnership Agreement  
(FERS, regional programmes)

A2.1.3. Investment in innovative solutions in culture (creative 
industries)

Funds under the Partnership Agreement 
(FENG, FERC, regional programmes)

A4.1.2. Investments in the construction, extension or adaptation 
of childcare institutions for children up to the age of 3

Funds under the Partnership Agreement  
(FERS, regional programmes)

B1.1.4. Investments in energy efficiency and RES installations  
in enterprises

Modernisation Fund / New national fund 
financed from the sale of EU ETS allowances

 
Source: WiseEuropa based on the draft National Recovery and Resilience Plan

RRP impact on private investments: The document fails to discuss how the measures planned un-
der the RRP will leverage private capital. Thus, key information necessary to assess the extent to 
which the objective of generating a meaningful stimulus for a sustainable recovery of the econo-
my from the COVID-19 crisis will be achieved is missing.
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RRP vs. the anti-crisis shield: Since the beginning of March 2021, Poland has been undergoing 
the third wave of the pandemic. To counteract the crisis in the healthcare sector, the government 
has introduced regulations that restrict business activity. At the same time, the sectors particular-
ly affected by the restrictions are being provided with additional funds, the scale of which, as in 
the case of the first and second wave, is very large but unrelated to the objectives of the Recovery 
and Resilience Facility, as was the case in 2020. Furthermore, the government has disregarded 
non-financial criteria when setting up successive iterations of the Anti-Crisis Shield. This may limit 
the macro-economically important possibility of a partial refinancing of the national package by 
pan-European funds. Thus, in 2021-2023, Poland may have to simultaneously consolidate its own 
public finances and spend substantial EU structural funds in order to avoid them being unused.
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3. Green and digital 
transitions

3.1 Green transition
 
Table 3. Investments contributing to the climate mainstreaming target

Component Investment area (contributing in any extent to the 
climate spending target)

Total value 
(MEUR)

Value contrib-
uting to cli-
mate spending 
target  
 (MEUR)

Green energy and 
energy efficiency
(B)

Clean air ( focus on cleaner heat sources and thermal 
modernization of buildings) 3811 1 524

Improving conditions for the development of 
renewable energy (focus on offshore wind supply 
chain, smart grids and energy communities)

863 863

Environmental sustainability (focus on pollution and 
water resources management, urban adaptation to 
climate change)

876 632

Development of hydrogen technologies and 
alternative fuels 797 797

Green, intelligent 
mobility (E)

Green transport (focus on electric and hydrogen 
buses and supply chains) 2 195 2 195

Improving the competitiveness of the railway sector 2 676 2 167

Transport safety (focus on digitalisation and road 
safety) 1 203 304

Other (A, C) Other (including eco-innovation and circular 
economy) 1 169 806

TOTAL 13 590 9 288

Share of RRP grants (EUR 23 856 million) 39%

Source: WiseEuropa based on the draft National Recovery and Resilience Plan
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The 37% climate mainstreaming target: According to the government’s assessment presented in 
the RRP, the value of investments contributing to the low-carbon transformation of the economy 
is €9.3 billion, or 39% of total funds. While the total value of investment areas associated with 
the green transition is significantly higher (€13.6 billion), due to the different impact that each of 
investments has on the decarbonisation process, only some percentages of these funds (0%, 40%, 
100%) can be classified as contributing to the achievement of the climate mainstreaming target. 

However, the lack of details regarding the exact scope of investments that are to receive 
support from the Recovery Fund makes it impossible to verify the share of funds dedicated to the 
37% climate mainstreaming target. 

According to an analysis prepared by WiseEuropa and E3G for the Green Recovery Tracker,6 
based on currently available information, only 18% of investments can be unambiguously classi-
fied as aligned with the goal of the green transition. Furthermore, up to 38% of the investments 
planned in the RRP could contribute to achieving climate goals. However, if the final version of 
the RRP does not include climate conditionalities, it may turn out that these funds will contribute 
to the development of projects based on fossil fuels. This mainly concerns investments that allow 
for the use of natural gas. While a temporary increase in the use of this fuel in the period of a 
rapid coal phase-out from the Polish energy mix will be inevitable, it may be financed from the 
energy consumers’ own resources in response to market incentives and regulatory requirements. 
In this context, it is more justified to support projects focusing on renewable energy and energy 
efficiency than to subsidise investments in transition infrastructure (especially in the buildings and 
district heating sectors). This kind of support could reduce the short-term gap left by coal in the 
Polish energy mix, which otherwise would have to be filled entirely by natural gas.

Figure 1. Assessment of RRP’s impact on decarbonisation

Source: WiseEuropa for Green Recovery Tracker (March 2021)

Moreover, in the list of investments contributing to decarbonisation, the government also 
includes those that have negligible (or not clearly explained) transformative character and limited 
potential to contribute to GHG emissions reduction, such as “A2.1.4 Investments in autonomous 
mobility” (unmanned aerial vehicles).

Reforms and conformity with strategic goals: According to the EC guidelines, Member States 
should explain in their Recovery and Resilience Plans how the individual components will con-
tribute to achieving the climate goals set for 2030 and climate neutrality in 2050.7 In the case 

6  Available at https://www.greenrecoverytracker.org/country-reports/poland
7  EC (2020), Guidance to Member States Recovery and Resilience Plans, SWD(2020) 205. Link: https://ec.europa.eu/
info/sites/info/files/3_en_document_travail_service_part1_v3_en_0.pdf

likely no significant  
climate effect

€ 7.3 BN € 9.1 BN € 0.2 BN € 5.1 BN € 2.2 BN

likely climate effect but 
direction not assessable negative positive very positive

https://www.greenrecoverytracker.org/country-reports/poland
https://ec.europa.eu/info/sites/info/files/3_en_document_travail_service_part1_v3_en_0.pdf
https://ec.europa.eu/info/sites/info/files/3_en_document_travail_service_part1_v3_en_0.pdf
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of Poland, one of the main documents that are being used as a reference point for the planned 
RRP measures is the Energy Policy of Poland until 2040 (PEP2040), adopted by the government 
in February 2021. However, PEP2040 fails to take into account the scale and pace of changes 
taking place in the EU, including the need to achieve the 55% emissions reduction target in 2030 
and the decarbonisation of the economy by 2050. This is apparent given that PEP2040 is based 
on only a conservative forecast for the CO2 emission allowance price (depending on the scenario, 
it is estimated at 40 to 60 EUR per tCO2 in 2040), PEP2040 lacks the assessment of the impact 
of rising allowance prices on areas of the economy other than the power sector, and envisages a 
relatively large share of coal in the energy mix in 2030 (56%) while forecasting only limited devel-
opment of onshore wind power. 

At the same time, the reform programme does not foresee the adoption and implementation 
of key strategic documents, including the Long-term climate strategy, the Long-term renovation 
strategy or updated sectoral documents (including for energy, transport and agriculture). The only 
sector that stands out is the industry – in its reform plan, the government announces the imple-
mentation of “Poland’s New Industrial Policy”, which implements EU policies and responds to the 
needs of the Polish economy. Knowing that investment decisions in the coming years will deter-
mine the long-term direction of the national economy, the proposed legislative changes should be 
based on documents setting out a strategy for the development and decarbonisation of different 
sectors in the 2050 perspective. Only then it will be possible to ensure that the scope of the 
planned measures is appropriate to the scale of the challenges that individual sectors will have to 
face to achieve climate neutrality.

 The superficial, imprecise and unclear program of reforms concerning the Clean Air pro-
gramme (focused on buildings renovations) and the development of renewable energy sources, 
are the best examples of direct consequences of the public administration lacking a strategic 
approach to the challenges of decarbonisation. As they stand, the proposed legislative changes 
are chaotic, fail to unlock necessary investments in key sectors (examples include development 
of the onshore wind that was put on hold by the 10H rule, or energy communities that require a 
new approach to energy tariffs), and are not sufficient to fast-track the transition to the net-zero 
economy. 

Investments: While the RRP entails investments in areas important for the low-carbon transi-
tion, such as building renovation, deployment of renewable energy, development of low-emission 
transport or hydrogen infrastructure, still:

• the scale of the planned investments does not correspond to the scale of actual investment 
needs, hence it will only enable incremental changes, undermining the transformative objec-
tive of the RRP. To name a few examples:

• Support for the development of modern vocational training, higher education and 
lifelong learning (A3.1.1): with a total budget of EUR 543 million, it remains unclear 
whether and how these measures will support skills development for the green econo-
my, while the Plan sets a very low indicator of the number of people who will improve 
their qualifications (only 5000 by 2026),
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• Support for RES installations by energy communities (B2.2.3) will cover only twenty 
such communities, for a total budget of EUR 97 million,

• Support for the green transition of cities and functional areas (B3.1.3) sets a very 
broad catalogue of supported measures (from investments in smart city technologies 
through green infrastructure and street redevelopment to renovation of public build-
ings), but the assumption that 50 cities are to be supported with a budget of EUR 460 
million means that local governments will be unable to implement complex investment 
programmes based on RRP funds.

• When defining the subject of investment support no reference is made in the RRP to the 
European Taxonomy for Sustainable Finance, which, in the absence of additional guidelines 
on climate conditionalities for investments, may lead to the development of the projects that 
fail to support the decarbonisation process and allow for:

• development of clean coal technologies. In investment A2.2.1 investment Supporting 
the development of new technologies for the economy it is unclear whether support 
is planned only for the development of technologies enabling very deep reduction of 
emissions (in practice, only CCS would qualify); no justification was provided for the 
selection of this area versus other technological options,

• gas infrastructure (B2.1.1 investment – Development of hydrogen technologies and 
other alternative fuels – note on the demarcation between B2 goal and other funding 
sources),

• heat sources fuelled by fossil fuels (B1. investment area - Increasing energy efficiency 
of the economy).

Moreover, since it is not possible to precisely define the kind of projects that will be support-
ed based on measure descriptions or indicators, it is impossible to reliably assess the compli-
ance of the investments with the “do no significant harm” principle.

• Performance indicators assigned to individual investments make it impossible to clearly de-
fine their impact on decarbonisation. They are not useful for quantifying the impact on emis-
sions reduction, RES share in the energy mix or energy efficiency gains, and thus in defining 
how the RRP contributes to achieving the EU’s climate goals for 2030 and 2050. According 
to the regulation: Member States should specify the scope, timeline and expected impact of the 
measures on the reduction of greenhouse gas emissions or adaptation to climate change, the share 
of renewable energy, energy efficiency and electricity interconnection. This should be done by se-
lecting indicators consistent with the National Energy and Climate Plans.8

8  Ibidem.
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For example:

• For the green transition of cities and functional areas (B3.1.3 investment), the only 
indicator provided concerns the number of supported cities, without any indicators on 
environmental effects (such as reduction of emissions, energy savings),

• For the energy efficiency of residential buildings (B1.1.2 investment), the only indicator 
concerns the number of single-family buildings that will have received support, while 
there is no indicator of the expected energy savings or emissions reduction – which 
additionally makes it difficult to assess the proportion of natural gas-based projects or 
the depth of building renovation assumed in the Plan,

• The only indicator for the support for a zero-carbon economy (E1.1.1 investment) 
measures the number of supported enterprises, however, their number (3) is lower 
than the number of support areas mentioned in the investment description (5).

3.2 Digital transition

The 20% of funds for digital transition: The total amount that the government declares to allocate 
to digital goals under the RRP is ca. EUR 5.3 billion – just slightly above the spending target of 
20% that has been set by the EC. This may indicate that the government does not prioritise digital 
transformation in the RRP, treating it only as a secondary objective, especially given that the RRP 
envisages only limited support for the digitalisation of the private sector, digital education and 
innovations, and focuses mainly on the needs of the public sector and state-controlled enterprises 
(e-health, e-education, railway e-ticketing, ITS, traffic management, etc.). This raises the question 
of whether the expenditure planned in the RRP substitutes pre-existing public programmes, in-
cluding these financed by the EU structural funds, and to what extent these are new initiatives, 
launched with support under the Recovery and Resilience Facility.
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Table 4. Investments contributing to the digital transition spending target 

Component Investment area (contributing in any way to the 
digital spending target)

Total 
value 
(MEUR)

Value contribut-
ing to the digital 
spending target  
(MEUR)

Digital transition 
(C)

Network infrastructure for widespread access to 
high-speed Internet (including high-quality wireless 
services)

1 400 1 400

Digital solutions in the public sphere, economy and 
society (focus on public e-services, digital infrastruc-
ture in schools and e-competences)

1 191 1 191

Enhancing cyber security of information systems and 
strengthening data processing infrastructure (includ-
ing digital services)

443 443

Resilience and 
competitiveness 
of the economy 
(A)

Human resources for a modern economy (focus on 
vocational training, lifelong learning and providing 
equipment to employees/businesses for remote 
working)

587 587

Other (B, D, E)
Other (including transmission networks, smart grid, 
digitalisation of transport  
and e-health)

1 715 1 431

TOTAL 5 336 5 052

Share of RRP grants (EUR 23 856 million) 21%

Source: WiseEurope based on the draft National Recovery and Resilience Plan

Reforms and conformity with strategic goals: Reforms within the RRP focus predominantly on 
the creation of an enabling environment for the development of high-speed Internet infrastruc-
ture. They allow for the implementation of EC directives and recommendations aimed at removing 
existing legislative barriers that affect investments in the development of broadband infrastruc-
ture. Changes foreseen in the RRP include implementation of the EU connectivity toolbox; the 
revision of the cost directive, amendment of regulations affecting the development of mobile 
networks and elimination of existing barriers to the implementation of 5G networks in vertical 
industries. Oddly, the planned changes have been postponed until 2023, that is for a time when 
most of the funds for digitalisation under the RRP will have been spent, which is difficult to under-
stand from the perspective of the need to build a complementary system of incentives supporting 
the digitisation of the economy. It also does not align with the stated strategic importance of 
investments in the development of 5G networks and of increasing the availability of high-speed 
Internet in Poland, with a particular focus on selected sectors of the economy (including energy, 
transport, healthcare).
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The document also provides for a number of reforms related to the development of e-ser-
vices in the public sector, including e-government (digitalisation of administrative processes by 
introducing default digital form of documents and electronic form of services in administration), 
e-education (providing digital solutions/infrastructure for schools), e-health, e-agriculture, e-trea-
sury, etc. In most cases, the reforms are expected to be based on the implementation of EU law 
supporting investments in the modernisation of IT systems in the public sector. These reforms are 
to be complemented by the development of e-competences of personnel in relevant parts of the 
public sector (primarily in education and administration). This prioritisation can be regarded as 
a lesson learned from the pandemic, during which a number of public education and healthcare 
facilities faced significant challenges, both in terms of infrastructure and skills, to deliver online 
services.

The final area of reforms related to the e-economy in the RRP is digital security. Here the 
programme focuses on the construction and development of cyber-security centres at national, 
regional, sectoral and industry levels. The reforms are expected to primarily involve removing 
legal obstacles that prevent the implementation of solutions ensuring the security of information 
systems, and building key critical infrastructure. The strong focus on the public sector in this area 
seems understandable, but the RRP lacks reflection on how the public and the private sectors 
could co-operate, and what institutional reforms that would require. 

Investments: The RRP focuses on investments in software, hardware and development of net-
works in the following areas: high-speed internet infrastructure (EUR 1 400 million), digitalisation 
of the public sector (EUR 1 191 million), cyber security (EUR 443 million), investments in different 
public spheres (transmission networks, smart grid, digitalisation of transport and e-health) and 
building digital competences in the public sector (EUR 587 million). 

Investments predominantly support the digital transition of the public sector: according to 
the RRP, only EUR 44 million will be allocated to support digitalisation in small and medium-sized 
enterprises. The plan also lays down very few quantitative targets for investment in the digital 
transformation. Apart from high-speed Internet, where the document defines an unambiguous 
number of approximately 1 million households that are to gain access to high-quality networks, 
most quantitative objectives are defined vaguely or only in qualitative terms. In particular, the 
expected effects of investments in e-government, e-health, e-education and cyber-security are 
not defined. Given the scale of the funds spent, this is a serious omission because it makes it im-
possible to assess the effectiveness of the funds allocated to the programmes.
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4. Conclusion

The draft RRP was developed under enormous time pressure during a period of unprecedented 
social and economic crisis. The preparation of such a comprehensive program of reforms coupled 
with a large-scale investment package would be a substantial organisational challenge for public 
administration in any circumstances. Therefore, both the strategic shortcomings and deficiencies 
at the level of individual investment projects understandable. However, it would be a mistake to 
accept these weaknesses as the inevitable result of a lack of adequate resources during the pan-
demic, especially since over the last several months the government has had the opportunity to 
draw on the detailed guidance from the European Commission, use the Ministry’s vast expertise 
in designing the frameworks for EU funds disbursement, and reach out for the support to stake-
holders representing local governments, business and the civil society.

The weaknesses of the RRP should be regarded as symptoms of structural problems of poli-
cymaking in Poland that have become exposed during the crisis. They include:

• systemic neglect - and in the case of green transition, outright suppression - of the impact 
of global megatrends (climate, digital, demographic, economic) on the country’s development 
prospects,

• a reactive approach to reforms that are associated with initial adjustment costs, but eventu-
ally strengthen Poland’s long-term potential,

• focus on subsidies – in particular, those financed from the EU funds – while neglecting the 
role that private capital should play in the achievement of the strategic goals of public policy,

• engagement of stakeholders only in late stages of the policymaking process; this refers in 
particular to representatives of the key sectors targeted by RRP such as telecommunications, 
energy, healthcare. The preparations of the RRP’ relied almost exclusively on the administra-
tion’s own resources,

• underinvestment in the analytical capacities of the public, private and non-governmental sec-
tors, which could assist the public administration in strategic and operational decisions. The 
government’s lack of awareness of this deficit is further emphasised by the lack of relevant 
investments in the RRP. 

Conversely, the strengths of RRP stem mainly from the implementation of the framework 
provided by the European Commission, which underlined the importance of structural reforms 
and of monitoring of the impacts of investments on the achievement of long-term development 
goals. However, rather than treating the Plan as yet another partial and not entirely successful 
transfer of the policy governance framework from Brussels to Warsaw, it is better to draw con-
clusions from the last six months and focus not only on recovery of the economy but also on 
strengthening the state’s capacity in pursuing a well-thought-out development policy. Revision 
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and implementation of the RRP provide a good foundation, but to fulfil this role, changes to the 
RRP must include:

• adding provisions on the development of a new generation of strategic documents that ad-
dress the challenges of the 2020s and prepare the Polish economy for long-term transforma-
tional processes, in particular in the area of decarbonisation and digitalisation of the economy. 
These should include not only drafting of the documents themselves, but also developing 
analytical capacity in key areas (such as better understanding of the implications of building a 
zero-carbon economy, the introduction of new business models based on digital technologies 
for the labour market and competitiveness of the economy) and strengthening cooperation 
between the public administration, the private sector and the expert community,

• urgent preparation of a plan to use the loan component from the Recovery and Resilience 
Facility, including a revision of the list of investments currently slated for grant support in the 
RRP with a view to potentially changing the financing instrument from grant to loan,

• revision of the reform plan to ensure the RRP has transformative potential, supports invest-
ment processes with real institutional changes, which should be laid out in detail and have 
clear implementation schedules, and includes reforms aimed at improving the business envi-
ronment and efficiency of the justice system, and strengthening of the Rule of Law,

• adding a list of cross-sectoral indicators focused on the results of interventions, and revision 
of the list of investments and allocations assigned to them, taking into consideration their 
impact on the achievement of these indicators,

• an analysis of complementarity of the planned measures with other instruments of public 
intervention, including in particular the Multiannual Financial Framework, 

• a provision on including representatives of local authorities, private sector and civil society in 
the Monitoring Committee for the implementation of reforms and investments envisaged by 
the RRP.
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Appendix: RRP vs the 
recommendations of the 
“Green Recovery” report

Selected recommendations from WiseEuropa’s publication “Green Recovery. From crisis to sus-
tainable recovery”9 have been presented in the table below together with the assessment of 
whether they have been implemented in the draft RRP. The challenges we identified in the au-
tumn remain largely unaddressed by RRP. Adjusting the text of the RRP in line with recommen-
dations would allow for better use of the transformational potential of the funds that Poland will 
have access to in the coming decade.

RECOMMENDATIONS BY 
WISEEUROPA Description Assessment 

of RRP

Systemic problem-solving 
approach: 

Reforms and the process of spending funds must strive not only 
to achieve short-term economic goals but also to strengthen the 
European and national economy systemically

–

Strategic adaptation to 
megatrends

Indicators enabling verification of the development at 
macroeconomic and sectoral levels + –

Include specific indicators for designing instruments and monitoring 
the progress of their implementation + –

Urgent reforms aimed at 
eliminating contradictions 
between development and 
recovery policies

Increasing the structural effectiveness of spending of national and 
European funds –

Addressing the real 
challenges of transition of 
key sectors in the National 
Recovery Plan 

It is necessary to adopt and introduce the Strategy for the 
Transformation to a Climate Neutral Economy along with the related 
sectoral documents 

–

The RRP should quantify the extent to which its implementation will 
contribute to Poland’s achievement of 2030 targets for greenhouse 
gas emissions reduction, energy efficiency, RES share in the country’s 
energy mix or the construction of high-speed Internet infrastructure, 
which lays the foundations for a digital society and industry 4.0

–

Assessment of compliance 
with the Taxonomy as one 
of project selection criteria

Using the European Sustainable Finance Taxonomy in the process of 
selection of RRP projects –

Financing of investments that do not harm the environment 
(investments following the DNSH principle) ?

9  Bukowski M., Leszczyński P., Wetmańska Z. (2020), Green recovery From crisis to sustainable recovery, 
WiseEuropa, Warsaw. Link: https://wise-europa.eu/en/2020/11/18/new-policy-brief-green-recovery-from-crisis-to-
sustainable-recovery/ 

https://wise-europa.eu/en/2020/11/18/new-policy-brief-green-recovery-from-crisis-to-sustainable-recovery/
https://wise-europa.eu/en/2020/11/18/new-policy-brief-green-recovery-from-crisis-to-sustainable-recovery/


26

Navigating without a compass. Assessment of draft Polish RRP released in February 2021

ENERGY, CLIMATE AND ENVIRONMENT 

Energy, Climate and Environment Programme

Poland, Europe and the world are currently facing unprecedented challenges associated with 
the environment and resources. Avoiding dangerous climate change, improving public health 
and increasing resource security requires a profound economic transition. Taking advantage of 
opportunities and avoiding the associated developmental traps requires in-depth evaluation of 
the short- and long-term impacts of environmental protection and natural resource management 
policies. Under the Energy, Climate and Environment Programme, we prepare comprehensive 
sectoral and macroeconomic analyses, focusing on the broadly defined low-emission economic 
transition in Poland and globally. We are active in areas such as: Polish and EU energy and climate 
policy, domestic resource policy, improving resource efficiency in the economy, protection of the 
environment and public health by limiting harmful emissions, sustainable transport policy. This 
paper is a part of the Energy and Climate Project.

Other publications:

“Green Recovery. From crisis to sustainable recovery”, 
Bukowski M., Leszczyński P., Wetmańska Z., Warsaw 2020

“European Recovery Plans: common challanges - national objectives” 
Bukowski M., Śniegocki, A., Wetmańska Z., Warsaw 2021

http://Green Recovery. From crisis to sustainable recovery
http://Green Recovery. From crisis to sustainable recovery



