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Germany 

Assessment of National Recovery and Resilience 
Plan according to the Recovery Index for 
Transformative Change (RITC) 
 

Introduction 

The German National Recovery and Resilience Plan (NRRP) covers the six key policy areas in the guidance for the 
Resilience and Recovery Fund (RRF): climate policy and energy transition; digitalisation of the economy and 
infrastructure; digitalisation of education; social participation; a pandemic resilient health system; modern 
management and reduction of investment barriers. The plan earmarks a total of EUR 27.95 billion in investments, 
of which the largest share (40%) is allocated to the first focus area on climate and the energy transition. The 
plan’s architecture reflects the country-specific recommendations from the European Commission, which 
advised Germany to invest in environmental and digital transformation; research and innovation; clean, efficient 
and integrated energy systems; sustainable transport; digital infrastructure; (digital) education; promotion of the 
digitalisation of the economy, especially SMEs. 

This country profile summarises the findings from an assessment of the German NRRP based on the Recovery 
Index for Transformative Change (RITC), which has been developed by ZOE Institute and the New Economics 
Foundation. The assessment examines the width of transformative change, which refers to the cross-cutting 
reach of a policy measure by evaluating whether it addresses the protection and enhancement of the natural 
world, as well as social dimensions of a just transition. The RITC also evaluates the depth of change by exploring 
the extent to which the interventions tackle “root causes” of an issue, be it social or environmental. The scores 
from nine indicators of width and four indicators of depth are aggregated into an overall intervention score. A 
report on the results of the full assessment is available online. 

Assessment Summary 

Width 

https://zoe-institut.de/en/publication/a-future-fit-recovery/
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Figure 1: Width of transformative change for a just transition and the natural world  

As can be seen in Figure 1, most components in the German recovery plan contain measures that offer strong 
potential for transformative change, but also considerable risks that neutralise some of the potentially positive 
impact.  

Potentials  

There are several measures in the plan with potential for a transformative change. Component 1.1, which 
addresses decarbonisation, offers multiple social and environmental benefits including support for innovation to 
SMEs and municipalities and encouraging cooperation with universities; the likely creation of new high-
qualification jobs as a result of the investments in green industries; and positive impacts on the natural world 
through a reduction in greenhouse gas emissions.  

However, no provisions are described in the plan to actively reskill workers in the wake of the energy transition 
and the impacts on biodiversity and nature through the decarbonisation of the energy industry are also not taken 
into account. The component accounts for EUR 3.3 billion or 12% of the German recovery plan.  

Component 2.2 aims at the continuation of the “Arbeit-von-morgen-Gesetz”, which has already been in place 
since May 2020. The law is designed to support workers and companies with challenges in digitalisation and 
structural change, for example by promoting re- and upskilling. The component thus contributes to the social 
protection of workers that are most affected by the digital transition. Furthermore, the law stipulates a 
fundamental right to financial assistance when pursuing professional training. 

Component 4.1 contains a whole range of policies for strengthening social participation (EUR 1.3 billion) that 
make it the strongest component in the German NRRP in terms of promoting a just transition. Besides, it is the 
only component free from significant risks in either category. Generally, investments are earmarked for the 
expansion of child care, education and dual vocational training, and the modernisation of the pension system. 
Social inclusion of disadvantaged groups, such as pupils with pandemic-related learning lags, women, 
unemployed, migrantss and people with disabilities, is mainstreamed throughout this component. A program to 
secure apprentice positions is set to provide young people with opportunities for education and employment, 
thereby also securing the long-term supply of skilled personnel in the economy. Additional support is dedicated 
to improve the inclusion of the long-term unemployed, migrants and women into the labor market. The 
strategies for the inclusion and social participation of long-term unemployed particularly stand out in comparison 

-9 -7 -5 -3 -1 1 3 5 7 9

1.1 Decarbonization, esp. through renewable hydrogen

1.2 Climate-friendly mobility

1.3 Climate-friendly construction and refurbishment

2.1 Data as the raw material of the future

2.2 Digitization of the economy

3.1 Digitization of education

4.1 Strengthening social participation

5.1 Strengthening a pandemic resilient health system.

6.1 Modern public administration

6.2 Reduction of investment barriers

Width: Just Transition and Natural World

JUST TRANSITION POTENTIAL JUST TRANSITION RISK

NATURAL WORLD POTENTIAL NATURAL WORLD RISK



3 

 

to the NRRPs of other Member States included in this assessment. However, it only accounts for about 5% of 
Germany’s total RRF funds.  

Risks 

As initially mentioned, some of the components’ potential for a just transition and the protection of the natural 
world comprise of risks that are woven into several measures. In the area of digitalisation, the plan falls short in 
developing long-term strategies to address the environmental impacts of the digital transition, such as e-waste, 
enabling a transition to the circular economy, or energy use. As a specific example, the digital pact for schools 
facilitates the supply of mobile devices for education but does not consider policies for green procurement or re-
use in doing so. 

The combination of opportunities and risks is also evident in the measures for mobility (EUR 5.4 billion) and 
climate-friendly construction and renovation (EUR 2.6 billion). The mobility component includes a 
comprehensive plan to develop the electric mobility sector and alternative fuels, as well as the necessary 
infrastructure, which will stimulate both supply and demand for more climate-friendly mobility. Investment in 
low-emission transportation will almost certainly reduce emissions from fossil fuel vehicles, both in the 
commercial sector, including freight and cargo, and in the private sector. However, more than half of road 
transport emissions do not come from an internal combustion engine, but from other aspects of driving, such as 
brake paths and tire abrasions1. Against this backdrop, the fact that the German plan does not invest in a 
sustainable transport system as an alternative sustainable transport future to electric cars poses a risk to the 
climate objectives. Furthermore, incentives for the purchase of electric cars not only tend to benefit higher-
income groups, but also bear the risk that lower income groups will have to carry a disproportionally higher tax 
burden in the future.  

Component 1.3 on climate-friendly construction and renovation contains some potential, like fostering small 
local enterprises in the timber construction sector and supporting the proliferation of energy efficiency measures 
in urban areas. However, there is reason for concern regarding the impact on biodiversity from investments in 
the timber construction sector: the voluntary certification of sustainable forestry will not suffice to mitigate 
negative impacts for biodiversity. Whether low-income households will benefit from the renovation measures 
depends primarily on the design of the grants for renovation and the criteria for granting loans. For climate-
friendly, energy-efficient home retrofits, there is a maximum subsidy of 50% of the value of home improvements, 
suggesting that uptake will be higher by homeowners that can afford the remaining share of costs. However, if 
the loan were targeted to lower-income groups and interest rates were concessional, lower-income households 
may still be able to benefit. Depending on the design, this measure potentially risks to widen the divide between 
rich and poor, in that lower-income groups will find it more difficult to afford an energy-efficient home in the 
future. 

 

Depth  

 

1Air Quality Expert Group. (2019). Non-Exhaust Emissions From Road Traffic. https://uk-air.defra.gov.uk/library/reports. php?re-

port_id=992 
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Figure 2: Depth of transformative change 

In the RITC assessment framework, the depth of transformative change refers to the extent to which NRRPs 
address the root causes of social or environmental issues through structural changes in practices and resource 
flows, relationships and connections, power dynamics, and/or mental models. 

Potentials  

Component 1.3 on climate-friendly construction and renovation is among those components that carry potential 
for transformative change, not least because it is backed by 9% of Germany’s total RRF funds. The retrofit of 
housing at this scale is a significant change in practice and investments are accompanied by a comprehensive set 
of regulations for achieving decarbonisation targets. The measures for timber construction are aiming to catalyse 
systemic change, at least in the early stages. The component is also strong on the indicator for connections and 
relationships as it aims at creating linkages between timber companies, researchers and new technologies, as 
well as developing local models via the so-called real laboratories that can be rolled out nationwide.  

Risks 

Component 6.2, reduction of investment barriers, is at risk of jeopardising systemic change. It lacks clear criteria 
to ensure compliance with the Do No Significant Harm principle. Hence, the measures bear the risk of financing 
projects that would undermine climate protection. Furthermore, the reforms for the modernisation of public 
procurement (EUR 50 million) do not sufficiently take into account SMEs, so that reduced investment barriers in 
the areas of infrastructure and digitalisation are likely to primarily benefit large corporations and not create a 
resilient and diverse market. Finally, many policies show a strong focus on economic growth through 
deregulation and high-risk capital, which can entail the externalisation of risk to society as a whole, and may not 
build long-term resilience in the economy as part of the recovery. 

In brief, the German NRRP contains some efforts for systemic change but overall scores relatively low in this 
dimension. This becomes clear when comparing Germany’s average systemic change score of 0,9 to the average 
of 2,25 among all NRRPs that ZOE assessed, as can be seen in Figure 4. 

 

 

-4 -2 0 2 4 6 8 10 12

1.1 Decarbonization, esp. through renewable hydrogen

1.2 Climate-friendly mobility

1.3 Climate-friendly construction and refurbishment

2.1 Data as the raw material of the future

2.2 Digitization of the economy

3.1 Digitization of education

4.1 Strengthening social participation

5.1 Strengthening a pandemic resilient health system.

6.1 Modern public administration

6.2 Reduction of investment barriers

Depth: Transformative Change



5 

 

 
Figure 3: Budget allocation 

 

Conclusions 

Overall, our analysis of the German plan shows that components are described in a relatively isolated way, rather 
than a holistic analysis which takes into account the links between different policy areas. In light of this, and 
considering that a majority of the components contains both significant risks and potentials for a just transition 
and the natural world, the German NRRP scored lower than average in the RITC assessment. In our methodology, 
the risks and potentials cancelled each other out in the final score. Looking towards implementation, some, 
though not all, of the risks we have identified can be addressed when it comes to their operationalisation.   

When it comes to implementation of the plan, we would encourage the German government to implement 
measures in a way which integrates inclusion and participation of citizens into operationalisation. We would also 
encourage the DNSH principle to continue to be a guiding principle, even in the detailed implementation. 
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Figure 4: Country comparison of intervention scores  
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