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Portugal  

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

Introduction 

The Portuguese National Recovery and Resilience Plan (NRRP) is organised into 20 components that comprise a 
total of 37 reforms and 83 investments at an amount of EUR 16.6 billion. The components are grouped into three 
dimensions: resilience, climate transition and digital transition. The resilience dimension, for which two thirds of 
the funding are earmarked, aims at the reduction of social vulnerabilities, the strengthening of the national 
productive potential through sustainability and competitiveness, and the promotion of territorial cohesion. The 
climate and digital transitions comprise a third of Portugal’s RRF funds. The components in the climate dimension 
aggregate a set of investments and reforms regarding the sea, sustainable mobility, energy efficiency in buildings, 
decarbonisation of industry, hydrogen and renewables, and the promotion of a sustainable bioeconomy. 
Reforms and investments in the digital dimensions focus on digitising the economy, education and public 
administration, improving the business environment, and addressing social justice. These largely reflect the 
Commission-mandated country-specific recommendations to strengthen social protection and income support, 
to invest in the green and digital transitions, and to secure the liquidity of firms and SMEs. 

This country profile summarises the findings from the assessment of the Portuguese NRRP through 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  

The Portuguese NRRP contains several components that score strongly in the width of transformative change. 
Most notably for their transformative potential are component 8 on forests, component 13 on energy efficiency 
in buildings, and component 3 on social responses. However, the majority of components contain both potentials 
and risks, some to the extent that the latter cancels out the former. 

Potentials 

The component on forests (EUR 615 million) comprises a wide range of policies that cover both the natural world 
and a just transition. The component’s potential stems mainly from its landscape approach to resilient forests. 
This means that the role of forests was approached from a multitude of perspectives including climate risks, 
biodiversity, bioeconomy jobs, nature-based solutions, collective and local management and participation, and 
enhancing the population’s connection to and participation in landscape management. The funds earmarked for 
conservation projects will directly contribute to the fostering of biodiversity, while enhanced forestry is directly 
linked to climate change mitigation. The component further explores and incentivises new participation and 
ownership models, as well as new living models involving greater participation and collective responsibility for 
the landscape. Developing local economies in harmony with nature and the landscape remains a priority for local 
economic development and resilience. This component is a very good example of how environmental and social 
outcomes can be achieved together in a mutually beneficial way. 

Another component with strong potential across natural and social aspects is component 13, concerning energy 
efficiency in buildings (EUR 610 mil). The cornerstone of this set of measures is the National Long-Term Strategy 
to Combat Energy Poverty. It will directly alleviate the financial burden of communities most affected by the 
transition through 100,000 “efficiency cheques” set to be disbursed to families facing fuel poverty by 2025. 
Additionally, the strategy plans to strengthen the role of citizens as active agents in decarbonisation and energy 
transition to foster greater civic engagement. In order to promote renovation towards energy efficiency, grants 
will be provided to homeowners to cover the majority of costs for retrofits, which is likely to increase demand 
for construction services and will, thus, create jobs in this sector. Investments will also fund nature-based 
solutions for building retrofit, including green façades or roofs and bioclimatic architecture, although it remains 
unclear how large said investments will be. Nevertheless, considering the scale of existing emissions from 
buildings, the availability of lower emissions technology, and the scale of the investments under the policies at 
hand imply a significant net decrease of emissions.  
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Component 3, “Social Reponses,” covers the full width of aspects for a just transition, albeit at a relatively small 
investment volume of EUR 833 million. The social inclusion of disadvantaged communities living in deprived and 
excluded situations is sought to be addressed through professional training, qualification, initiatives against 
school dropout and for adult literacy, as well as improvements of social, health and housing infrastructures. This 
includes improving the access to care services in regions that still have low coverage levels as means of fostering 
local resilience. In addition, the working conditions of professionals in social services are improved. Procedurally, 
communities in regions marked by poverty and social exclusion will be empowered through more active 
involvement in the design and implementation of approaches to combat poverty. Finally, the policies also contain 
a comprehensive national strategy to improve the inclusion of people with disabilities. 

Risks 

As can be seen in Figure 1, many of the components in the Portuguese NRRP contain both strong potential and 
strong risks for a just transition and the natural world. Three of them are worth examining in greater detail: 
infrastructure, water management, and sea.  

Unlike many other NRRPs, where solutions for interregional and rural mobility come in the form of strengthening 
mixed-modal transport, Portugal plans to invest EUR 580 million out of the EUR 690 million earmarked for 
infrastructure on a massive expansion of roads. As can be seen in the graph below, the plan attempts to 
counterbalance this with the installation of electric vehicle charging stations and adding conditions to the 
tendering of these infrastructure projects (such as that they must include EV charging, solar panels, fire 
protection, 5G, etc.). However, the addition of renewables to this road project as an add-on to a large-scale road 
building project risks greenwashing this component. The addition of EV charging and solar panels to the 
tendering conditions renders it possible to tag this measure as a climate measure, and therefore a thorough Do 
No Significant Harm (DNSH) assessment for the additional roads is not required. This component also lacks the 
necessary consumer incentives to improve the accessibility of the EV market, and instead just focuses on physical 
infrastructure. Equally, there is little thought directed to ensure that infrastructure projects would conserve or 
promote biodiversity and be constructed with sustainable methods. There is also extensive research indicating 
that additional roads do not improve congestion, but instead lead to more traffic and more emissions 1. In 
addition, it is also widely understood that more than half of emissions from road traffic come from tyres, brakes 
and the road surface rather than combustion engines2. Therefore, this measure does not comply with the DNSH 
principle because it will harm the natural environment and have emissions implications. 

Component 9, focused on water management (EUR 390 million), on one hand contains the improvement of key 
water and electricity supply infrastructure, the modernisation of irrigation for the agricultural sector in some 
areas, the creation of 500 new jobs, as well as adaptation to drought and lower precipitation in the worst affected 
regions. On the other hand, one of the three investments in this component is earmarked for the creation of 
parcels of agricultural land in economically deprived areas, which are expected to be divided into very large plots. 
With the mode of allocation for the plots remaining unclear, there is a risk of greater wealth concentration in 
local areas if they are simply sold to those who can afford such large-scale land purchases. Furthermore, the plan 
allocates large funds for the development of a new dam, which is detrimental to biodiversity and bears the risk 
of increasing water scarcity, in an already water-scarce region. It should also be noted that the investments for 
the modernisation of agricultural irrigation bear the risk of maladaptation to climate change if they make farmers 
reliant on irrigation that will eventually be jeopardised by further climate change in the future.  

A similarly mixed picture is evident in component 13 regarding the sea (EUR 252 million). The component makes 
some contributions to fostering a just transition through investments in a research hub which includes actors 
from diverse parts of the local economy and focusss on poorer coastal communities to promote inclusion. 
However, the component should consider more deeply how some fishers might suffer from a transition to 
different fishing practices, and holds uncertainty as to whether the investments suffice to create good, green 
jobs. Regarding the natural world, the introduction of a national marine resource biobank as part of this 
component has potential to contribute to biodiversity conservation, just as funding for research into the 
decarbonisation of the blue economy carries potential for climate change mitigation, but the component should 
pay greater attention to overfishing in order to prevent the perpetuation of unsustainable current practices. 

 

1 García López, M.-À., Pasidis, I., Viladecans Marsal, E. (2021). Congestion in highways when tolls and rail-roads matter: evidence from 
European cities. EB Working Paper N. 2020/11. https://ssrn.com/abstract=3785888  
2 Air 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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Depth  

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. 

 

Figure 2: Depth of transformative change 

Potentials 

Component 8 regarding forests not only scores highly on the width of its measures but also exhibits considerable 
depth of transformative change, as can be seen in Figure 2. In terms of explicit change, the investments point to 
significant shifts in policy and practices in the sector. Additionally, the intention is to increase the state’s action, 
making use of the technical and operational body of the associative structures of forest producers through the 
establishment of contracts with 120 organisations of forest producers that have concrete and proven activity in 
the territory. More implicitly, the component plans to transform landowner management such as the promotion 
of active planning and management of vulnerable and environmentally valuable agricultural and forestry areas. 
On top of that, private owners, who own the majority of properties, are encouraged to adhere to collective 
management and exploitation models. These new ownership models then also have the transformative potential 
to impact mental models towards forestry.  

The component above covering energy efficiency in buildings also scores relatively highly on the depth of change. 
The planned reforms seem to imply a significant change in practice in the public sector and energy/material use, 
as well as more just resource flows considering the focus on reducing energy poverty with public sector grants. 
Furthermore, greater coordination in the energy sector is instilled with the requirement to prepare energy 
efficiency plans for public sector buildings on a recurring basis. On a more implicit level, the long-term strategy 
for building renovation aims to change the paradigm in the construction sector away from a focus on new 
construction towards more retrofit of existing buildings.  

Risks 

The component with the msot significant risks for transformative change is the package of measures on 
infrastructure. The expansion of road networks enshrines further path-dependency on the road transportation 
dominated mobility sector, and associated negative environmental impact, that the expansion of electrical 
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charging points does not offset sufficiently. Apart from that, the plan lacks plans for considerations of public 
consultation and engagement, across many components, and may not consider interests or needs of 
communities or target groups. 
 
 

 
Figure 3: Budget allocation 

Conclusions  

Overall, the Portuguese NRRP presents a diverse set of policies with some components offering strong potential 
for transformative change, such as the measures on forests, energy efficiency in buildings, and social responses. 
However, most components contains both opportunities as well as significant risks that hinder some of the 
transformative potential. This dynamic mainly explains why the Portuguese NRRP is situated in the lower midfield 
compared to the other plans in this assessment. Furthermore, it can be seen in Figure 3 that the components 
with the strongest potential each only receive about 4-5% of the plan’s funds, while two of the less 
transformative components each have 17-18% of funding earmarked.  

On the whole-plan level, the plan largely misses the opportunity to create strong coherence between measures 
across components for a more holistic approach to recovery. Certainly, there are explicit synergies between 
reforms and investments but there is no explicit framework to foster coherence across the plan.  

Considering these aspects, we recommend that policymakers seek a coherence and interplay between 
components, ideally through a robust framework of ambitions. Equally, Portugal should seek to minimise the 
risks inherent to its components, for instance the emphasis road-building in its approach to mobility and rather 
focus on sustainable alternatives and means of transformation.  

When it comes to implementation of the plan, we would encourage the Portuguese 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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