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In a nutshell: 

National Building Renovation Plans (NBRPs) are a central instrument to implement the EPBD recast. This 

assessment of six Member States examines their robustness as delivery frameworks, beyond formal 

compliance. It shows that a solid foundation is in place: all plans embrace long-term decarbonisation 

objectives and include innovative and transferable instruments. At the same time, the current stage offers 

a clear opportunity to strengthen their operational quality. 

A consistent finding emerges: the main challenge is no longer defining ambition but organising delivery. 

While strategic direction is broadly established, its translation into integrated delivery systems remains 

partial. Across plans, similar gaps recur: limited conversion of targets into operational pathways, 

insufficiently structured financing, under-dimensioned delivery capacity, and lack of predictability for key 

actors. 

Strengthening NBRPs would provide clearer conditions for industry investment, capital mobilisation, 

workforce planning and local delivery, enabling public and private actors to scale their contribution. 

Five conclusions emerge: a solid foundation exists; the current process offers a concrete opportunity to 

improve plans; the gap is operational; bottlenecks are systemic; and EU-level coordination can 

accelerate convergence and impact. 

With targeted improvements, NBRPs can become a credible delivery backbone for Europe’s building 

improvement and modernisation. 

 



 

 

NBRP assessment EXECUTIVE NARRATIVE Page 2 

Executive Summary - From plans to delivery: a decisive step 

forward, with a clear opportunity to strengthen implementation 

National Building Renovation Plans (NBRPs) are a central instrument to operationalise the EPBD recast and 

structure Europe’s building decarbonisation agenda. Across the six analysed Member States — Belgium 

(Wallonia), Bulgaria, Denmark, Portugal, Romania and Spain — the plans establish national policy 

frameworks covering targets, policy instruments and priority areas.  

The assessment conducted for this report goes beyond a compliance check. It examines the robustness of 

NBRPs as delivery frameworks: their capacity to translate long-term objectives into actionable, scalable and 

socially robust implementation systems. 

The analysis shows that a solid foundation is already in place. Each plan includes innovative and transferable 

elements, and together they provide a rich base of approaches that can support large-scale renovation. At 

the same time, the current draft stage of NBRPs represents a key opportunity to strengthen their operational 

quality. The two-step process towards final plans creates the conditions to refine, align and reinforce existing 

measures. 

A consistent finding emerges: the main challenge is no longer defining ambition but organising delivery. 

Addressing this challenge does not require fundamentally redesigning the plans. It requires building on 

existing elements, improving their articulation, and combining them into coherent delivery systems — a step 

that is both feasible and already partially demonstrated across Member States. 

A shared gap: from ambition to operational systems 

All analysed NBRPs embrace long-term decarbonisation objectives in line with the EPBD. However, their 

translation into integrated delivery systems remains partial. 

The gap is not in the direction of travel, but in its operationalisation. In particular: 

• Long-term objectives are not consistently translated into annual renovation trajectories, renovation 

depth assumptions or clearly prioritised segments 

• Financing is often described through individual instruments, but rarely as a coherent architecture 

mobilising and directing public and private investment 

• Delivery capacity — including one-stop shops, workforce and programme management — is not 

systematically dimensioned against the scale of transformation required 

• Regulatory trajectories and triggers remain, in several cases, insufficiently explicit to provide long-

term visibility 
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Strengthening quantified delivery capacity — including workforce, financing flows and project pipelines — 

and aligning it with renovation targets would significantly reinforce the real-life impact and credibility of the 

plans. 

What already works: a strong base to build on 

A key finding of this analysis is that many of the required solutions already exist within current NBRPs. 

Across the six plans, highly relevant practices are already being developed: 

• structured one-stop-shop systems and emerging integrated, area-based renovation approaches 

• diversified financing instruments combining public and private resources 

• targeted mechanisms addressing energy poverty and vulnerable households 

• initial frameworks for whole-life carbon and climate resilience 

• early integration of industrialisation and innovation considerations 

These elements demonstrate that delivery-ready components are already available. However, they are 

unevenly distributed across countries and topics and not yet combined into coherent systems within 

individual plans. 

This fragmentation represents a significant opportunity for targeted improvement and cross-fertilisation. 

Strengthening NBRPs to enable scaling 

Where operationalisation remains partial, NBRPs provide limited visibility to key actors required for large-

scale delivery. Strengthening their operational dimension would create clearer conditions for all 

stakeholders to contribute effectively: 

• Industry would benefit from clearer signals on future demand, enabling investment in industrialised 
and innovative solutions 

• Financial actors would benefit from more structured and predictable pipelines, facilitating capital 
mobilisation 

• Workforce development systems could better align training efforts with quantified needs 

• Local authorities and intermediaries could position themselves more clearly within a structured 
delivery framework 

• Households would benefit from stable and predictable conditions, supported by appropriate tools 
and frameworks for both landlords and tenants, enabling informed investment in housing 
improvements 

In this perspective, well-designed and operational NBRPs can act as coordination frameworks, enabling 

public and private actors to align their contributions and share the effort of Europe’s building upgrade and 

renovation effort.  
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Five conclusions 

1. A solid foundation is already in place. The analysed NBRPs provide structured policy frameworks 

and include a range of innovative and transferable instruments. Across topics, many of the building 

blocks required for large-scale renovation are already present.  

2. There is a clear opportunity to step up quality in final NBRPs. The current plans represent an 

intermediate stage. The two-step process towards final NBRPs offers a realistic and actionable 

opportunity to strengthen their robustness — not by redesigning them, but by building on existing 

elements and improving their operational articulation.  

3. The gap to delivery is primarily operational. Ambition and strategic direction are broadly in place. 

The main challenge lies in translating them into executable systems, with clear trajectories, financing 

structures and delivery mechanisms.  

4. Key bottlenecks are systemic and recurring. Across Member States, similar challenges appear: 

incomplete translation of targets into operational pathways, insufficiently structured financing, 

under-dimensioned delivery capacity, and gaps in social and regulatory frameworks. These recurring 

patterns point to shared solutions.  

5. EU-level coordination is a powerful accelerator. Best practices are already distributed across 

Member States. The current phase of NBRP development — with draft and final versions — creates 

a unique window to organise peer learning, converge on effective approaches and accelerate 

improvement across all plans. Leveraging this collective dynamic can significantly enhance the 

overall quality and impact of NBRPs. 

From plans to delivery: a feasible step-up for final NBRPs 

The finalisation of NBRPs represents a critical and realistic opportunity to strengthen their effectiveness 

as delivery frameworks. Building on existing practices, three priorities stand out: 

1. Translate targets into operational pathways: define annual renovation rates, expected renovation 

depth, and prioritised building segments, ensuring alignment with long-term objectives and the 

worst-performing stock. 

2. Build integrated delivery systems, moving beyond individual measures to structure: financing 

architectures combining public and private resources, aggregation mechanisms enabling scale, 

performance-managed one-stop shops and delivery infrastructure and alignment between targets 

and delivery capacity (workforce, finance, pipelines). 

3. Strengthen market-shaping and social frameworks: Provide clear and predictable signals through 

regulatory trajectories, strategic use of public buildings, and robust social safeguards — ensuring 

that renovation is both scalable and inclusive. 
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A collective opportunity 

No analysed NBRP yet constitutes a fully delivery-ready model. However, all provide valuable building 

blocks. The key opportunity is to connect, operationalise and scale these elements within coherent 

systems. 

With targeted improvements and strengthened coordination between Member States, the European 

Commission and stakeholders, NBRPs can evolve from strategic documents into a credible and effective 

delivery backbone for Europe’s building modernisation and transition. 
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Introduction  

This assessment reviews six National Building Renovation Plans (NBRPs) — Belgium (Wallonia), Bulgaria, 

Denmark, Portugal, Romania and Spain — selected to reflect a diversity of geographical contexts, building 

stocks and levels of policy maturity. 

The plans are analysed across 19 topics grouped into five streams: 

• S1 Targets, standards and regulatory backbone; 

• S2 Delivery architecture and implementation capacity; 

• S3 Finance and political attractiveness; 

• S4 Social robustness; 

• S5 Long-term quality and future-proofing, including life-cycle carbon (LCA) and climate resilience. 

Each topic is assessed across eight dimensions — Explicitness, Maturity, Quantitative ambition, Delivery 

credibility, Social robustness, Scalability, Integration and Evaluability — using a 0–3 scale (0 = absent; 1 = 

intentional; 2 = partially operational; 3 = fully operational). A score of 2.0 is used as the “delivery-ready” 

threshold throughout the analysis. 

The assessment is based strictly on the content of the NBRPs (“ground truth”). Policies or instruments 

existing outside the plans are only considered where they are explicitly referenced, ensuring comparability 

across Member States. 

The work was conducted by a coalition of eleven industry and civil society organisations, with analytical 

support and cross-country harmonisation provided by CLIMACT. 

 

Document architecture 

This is the third and final document of the NBRP assessment. It is designed for executive reading and synthesises 

the detailed work carried out in Documents 1 and 2. 

• Document 1 — Country-by-country analysis (6 three-page country fiches). 

• Document 2 — Transversal thematic analysis (cross-country patterns by stream, with structural gaps and 

priority improvements). 

• Document 3 — Executive narrative (this document): context, executive summary, inspiring practices from 

the 6 plans, and recommendations for next steps. 
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1 Where NBRPs stand 

1.1 Ambition is not the issue, operationalisation is 

Across the six analysed NBRPs, Member States define clear long-term objectives aligned with EU 

decarbonisation goals. However, this ambition is not yet translated into delivery-ready frameworks. 

Overall maturity scores range from 0.79 (Portugal) to 1.93 (Spain) on a 0–3 scale, with none of the plans 

reaching the 2.0 “delivery-ready” threshold. The gap is therefore not strategic, but operational. 

Plans describe where to go, and provide initial elements on how to get there, but these remain to be 

consolidated into fully operational systems. 

 

Figure 1 — Global scores by country and stream. Stream averages stacked; global average shown above each bar. Spain is the only 

plan close to the 2.0 delivery-ready threshold. 
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1.2 From targets to execution: a missing system 

The central limitation across all plans is the absence of a fully articulated delivery system. In most cases, key 

components remain insufficiently specified or disconnected: 

• Targets are not translated into annual renovation rates or depth assumptions, limiting visibility on 

future demand  

• Financing strategies are not sequenced, with unclear articulation of differentiated products 

answering different socio-economic profiles 

• Delivery capacity is underplanned, with limited quantification of workforce needs, OSS resources, 

deployment strategies aligned with territorial vulnerabilities, or implementation costs  

• Regulatory trajectories remain incomplete or non-binding, with missing thresholds or unclear 

timelines  

Some plans partially address these gaps: 

• Spain and Romania provide quantified trajectories, offering clearer visibility on expected volumes  

• Romania defines a structured regulatory backbone and plans the expansion of a national OSS 

network  

• Belgium–Wallonia outlines integrated delivery mechanisms, including area-based approaches and 

structured accompaniment  

However, these elements remain isolated and are not yet combined into coherent systems. 

1.3 Consequence: weak signals to the market 

Because operational frameworks remain incomplete, NBRPs do not yet consistently provide the level of 

visibility needed by market actors. 

This has direct implications: 

• Industry lacks visibility on future demand, slowing investment in industrialised renovation 
solutions, medium/deep renovation capacity and the fabric-performance improvements needed to 
deliver sustained savings (e.g. prefabrication, modular approaches)  

• Financial actors face unstructured pipelines, limiting the mobilisation of private capital  

• Workforce development is not aligned with demand, as quantified needs are not translated into 
training capacity  

• Innovation pathways remain unclear, with limited indication of which technologies, standards or 
solutions will be prioritised  

As a result, the plans do not yet fulfil their potential as market-shaping instruments, capable of structuring 

investment and accelerating scale. 
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1.4 What already works — but remains fragmented 

Despite these limitations, all six plans include promising and transferable elements. 

Each Member State demonstrates more advanced approaches on specific dimensions: 

• Spain combines quantified targets, a diversified financing toolbox and a structured social framework  

• Romania provides detailed regulatory provisions and a nationwide OSS deployment strategy  

• Denmark stands out for its integration of life-cycle carbon (LCA) considerations  

• Belgium–Wallonia develops integrated delivery models, including multi-level OSS and area-based 

renovation schemes  

• Bulgaria includes elements of workforce planning and regulatory detail  

These examples show that solutions already exist. However, they remain distributed across countries and 

are not yet assembled into comprehensive national systems. Section 2 provides a selection of high-impact 

practices with replication potential. 

1.5 Systemic gaps and missed opportunities 

Across all plans, several structural gaps persist — not as isolated issues, but as system-level weaknesses 

that directly affect delivery. 

• Financing is not structured for scale, with limited earmarking and insufficient addressing of upfront 

costs and repayment capacity for the most vulnerable groups, limiting bankability and the 

mobilisation of private investment  

• Social frameworks remain partial, creating risks of unequal access and potential backlash, 

particularly in the rental sector  

• Public-building renovation is underused as a market-shaping lever, despite its potential to 

structure demand, drive innovation, support industrialisation and send clear market signals. 

• Decarbonisation pathways are insufficiently integrated, with limited articulation between building 

renovation, heating systems and energy infrastructure  

These gaps are not only technical — they translate into missed opportunities to accelerate Europe's 

building stock transition, improvement and modernisation. 
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1.6 Implication: a coordination challenge 

The patterns observed across the six NBRPs point to a broader structural issue: fragmentation of 

approaches across Member States. 

While similar gaps recur — in trajectories, financing, delivery capacity, social safeguards and market signals 

— relevant solutions already exist in individual countries. 

This creates a strong case for: 

• faster diffusion of best practices,  

• clearer expectations on operationalisation,  

• and stronger EU-level coordination to support convergence.  

Without such coordination, Member States risk advancing in parallel, rather than building on each other’s 

progress. 

1.7 Section takeaway 

NBRPs are structurally aligned with EU objectives but remain operationally incomplete. The challenge is no 

longer to define ambition, but to translate it into coherent, scalable delivery systems. 

The building blocks are already present. What is missing is their integration into functioning systems that 

can guide markets, mobilise investment and deliver at scale. 

Importantly, the elements required to close this gap are already partially implemented across Member 

States, confirming the feasibility of this step-up. 



 

 

NBRP assessment EXECUTIVE NARRATIVE Page 12 

2 High-impact practices with replication potential 

The figure maps the 19 topics assessed across the six NBRPs along two axes: the average score across 

countries (x-axis) and the spread between the highest and lowest performer (y-axis). Scores should be read 

as directional signals, not precise measurements. 

 

Three patterns emerge: 

• Converging topics, where Member States show similar levels of maturity and peer learning can raise 
overall quality 

• High-dispersion topics, where a small number of frontrunners contrast with less developed 
approaches, creating clear opportunities for targeted transfer 

• Structurally weak topics, where no plan reaches operational maturity, pointing to the need for EU-
level guidance and common frameworks 

The practices below focus on high-dispersion areas, where solutions already exist and can be transferred 

or combined to close the gaps identified in Section 1. Each practice illustrates how specific gaps identified 

in Section 1 can be addressed in practice, and how combining these approaches can form coherent delivery 

systems. In most cases, no single Member State provides a complete model; delivery-ready systems emerge 

from the combination of complementary approaches across countries. The practices presented span 

different levels of maturity — from operational deployment to pilot and design-stage approaches — but all 

provide actionable insights for scaling.  
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2.1 Structuring delivery systems at scale 

These practices address the central delivery challenge: moving from fragmented support to organised, 

staffed and scalable renovation systems. 

[Belgium–Wallonia] Tiered one-stop-shop architecture with targeted outreach 

What it does: Defines a three-tier OSS model (information, personalised support, delegated delivery), combined 

with vulnerability mapping and referral networks involving social and health actors, ensuring households are 

directed to the appropriate level of support. 

Why it matters: Most NBRPs refer to OSS without specifying how services differ by household needs. A tiered 

model creates a structured service portfolio that can be progressively staffed and funded. It also enables targeted 

support for vulnerable households, rather than relying on uniform, generic assistance. 

Gap-closing for: In Bulgaria and Portugal, OSS are still at pilot or design stage and lack a defined service structure, 

making it difficult to plan staffing and resources. In Denmark, the approach remains largely digital and does not 

provide a comparable physical support network. The Belgian model offers a way to move from “presence” of 

OSS to operational design of services. 

Complementary for: Romania has already deployed a nationwide OSS network, but without a formalised service-

tier structure. Spain has extensive territorial coverage, but service differentiation remains implicit. The Belgian 

tiering logic could strengthen both by introducing a clearer matching between household needs and service 

intensity. 

 

[Romania] Operational OSS network with legal basis and cost benchmarks 

What it does: Establishes a legally backed national OSS network under GEO 92/2024, with 42 offices already 

operational, though currently understaffed, and expansion planned to 100 offices by 2035. The model is not 

limited to information provision: it includes end-to-end support and publishes explicit cost assumptions for setup 

and operation. 

Why it matters: This is the clearest example in the six plans of OSS moving from concept to infrastructure. It 

shows not only what a network looks like on paper, but what it costs to consolidate, expand and operate over 

time. While OSS are widely referenced across NBRPs, Romania is the only case where a network is already 

operational at national scale, with explicit cost parameters. This makes delivery infrastructure tangible, 

budgetable and replicable.  

Gap-closing for: In Bulgaria, Denmark and Portugal, OSS remain either conceptual or insufficiently specified. The 

Romanian model addresses the gap between policy intention and physical deployment by demonstrating how a 

network can be structured, funded and expanded over time. 

Complementary for: Belgium–Wallonia and Spain have advanced OSS designs but do not publish unit costs. 

Romania’s cost benchmarks provide a missing piece: the ability to translate conceptual architectures into 

investment needs and rollout strategies. 
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[Belgium–Wallonia] “Renovation trains” and industrialised neighbourhood delivery 

What it does: Introduces “renovation trains”: coordinated, simultaneous works on similar dwellings at 

neighbourhood level, supported by a regional platform building on Reno+. The format combines building 

renovation with heat-network and climate-adaptation logic; targets include at least 10 trains by 2029 and 2,000 

dwellings renovated by 2030. The approach is still in preparation, including pilot inspiration from industrialised 

social-housing renovation. 

Why it matters: Area-based approaches are often mentioned but rarely operationalised. This model introduces 

a concrete delivery format that aggregates projects, aligns interventions across buildings and infrastructure, and 

enables more industrialised execution. 

Gap-closing for: In Denmark, Bulgaria and Portugal, area-based approaches remain at the level of general 

principles without a defined delivery mechanism. The “renovation train” concept fills this gap by providing a 

replicable execution model at neighbourhood scale. 

Complementary for: For Romania, this adds an execution format to district-level indicators. For Spain, it adds 

logistics and standardisation to neighbourhood-scale programming. 

 

2.2 Making financing work for scale 

These examples show how financing evolves from a collection of instruments to a structured system capable 

of supporting large-scale renovation. 

[Spain] Diversified financing toolbox with scaling logic 

What it does: Combines operational instruments — notably CAE monetisation, unsecured loans, green 

mortgages, guarantees and co-investment logic — with a broader feasibility pipeline for PACE-style, on-bill and 

HEVA-type products still at pilot-design stage. 

Why it matters: Many plans list financing instruments but do not explain how they interact. Spain demonstrates 

how instruments can be combined into a coherent toolbox, enabling projects to be financed according to their 

characteristics and increasing overall uptake. Its strength is not only diversity, but sequencing by maturity: some 

instruments are already usable, while others are being prepared to broaden coverage across ownership and 

income profiles. 

Gap-closing for: In Portugal and Bulgaria, financing remains fragmented, with limited articulation between 

instruments. In Denmark, financing is less central in the plan. The Spanish approach provides a framework to 

organise financing flows and mobilise private capital. 

Complementary for: Other Member States with existing instruments but limited coordination could use this 

approach to improve targeting and coherence, particularly where different schemes operate in parallel without 

integration. 
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[Romania] Delivery infrastructure explicitly budgeted 

What it does: Within a €122–125bn investment envelope, Romania separates a dedicated “Other Funding” 

stream covering OSS, technical assistance, vulnerable households and other enabling costs, rather than treating 

delivery as an implicit overhead of renovation works. 

Why it matters: Delivery infrastructure is often underfunded because it is not explicitly accounted for. By 

isolating these costs, the Romanian approach makes them visible, fundable and creates an auditable funding 

commitment for the non-works components of renovation at scale — exactly where many plans remain vague. 

Gap-closing for: Portugal does not define an overall investment envelope, while Denmark and Belgium–Wallonia 

do not separate delivery costs from works. Bulgaria also lacks a dedicated funding line for delivery infrastructure. 

Romania addresses a key blind spot: the cost of making renovation happen, beyond construction itself. 

Complementary for: Spain defines a large investment envelope but segments it by policy area rather than by 

function (works vs delivery). Romania’s approach could strengthen Spain’s by clarifying how much is allocated to 

enabling delivery. 

 

[Bulgaria] National Decarbonisation Fund with deep-renovation pilot 

What it does: Establishes a national fund in law as the anchor vehicle for deep renovation, though product design 

and partnerships are still pending. The NBRP proposes a pilot blending up to 49.9% grants with loans and 

guarantees for deep-renovation packages. 

Why it matters: Public support is often fragmented across programmes. The key value is not only blending, but 

the creation of a single national de-risking architecture that can standardise products for private lenders. 

Gap-closing for: Portugal lacks both an investment envelope and an anchor financing vehicle. Denmark and 

Romania do not provide a dedicated mechanism for deep renovation. The Bulgarian model offers a pathway to 

move from fragmented schemes to a coherent financing architecture. 

Complementary for: Spain has a wide range of instruments but no single fund dedicated to deep renovation. The 

Bulgarian approach could complement Spain’s by strengthening support for the most ambitious renovation 

segments. 

 



 

 

NBRP assessment EXECUTIVE NARRATIVE Page 16 

2.3 Building credible regulatory and policy backbones 

These practices strengthen predictability, visibility and alignment between targets and implementation. 

[Romania] Regulatory backbone with quantified trajectories 

What it does: Defines explicit renovation trajectories, timelines and regulatory elements, including the 

development of MEPS. 

Why it matters: Targets without operational pathways do not provide sufficient signals to markets. Romania’s 

approach translates long-term objectives into measurable milestones, improving credibility and enabling 

planning. 

Gap-closing for: In Portugal, Bulgaria and Denmark, targets are not consistently translated into annual 

trajectories. Romania addresses the gap between ambition and implementation by linking objectives to time-

bound regulatory pathways. 

Complementary for: Spain combines strong targets with financing but could further reinforce predictability 

through more explicit regulatory anchoring. 

 

[Denmark] Binding integration of life-cycle carbon (LCA) 

What it does: Building Regulation BR18 already embeds binding whole-life-carbon values differentiated by 

building type, including construction-site emissions, with tentative tightening steps signalled for 2027 and 2029. 

Why it matters: LCA is often mentioned but rarely operationalised. Binding requirements create clear 

expectations for industry, influencing material choices and construction practices. 

Gap-closing for: In all other Member States, LCA remains at roadmap or conceptual level. Denmark provides a 

concrete example of how to move from intention to regulatory implementation. 

Complementary for: This is especially complementary for Belgium-Wallonia, where TOTEM is already 

operational and a regional GWP roadmap is planned, but binding limit values are still pending. Denmark offers 

the missing template for moving from tool-and-roadmap to binding values. 

2.4 Ensuring social inclusion and market access 

These examples demonstrate how plans can move from recognising social barriers to removing them 

through operational mechanisms. 
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[Spain] Direct contractor payment for vulnerable households 

What it does: Implements a €3bn vulnerable-household architecture with five sub-actions, differentiated subsidy 

intensity by vulnerability level, and direct payment to contractors, thereby removing the liquidity barrier created 

by reimbursement-based schemes. 

Why it matters: Many schemes rely on reimbursement, excluding households without upfront capital. Direct 

payment removes this barrier and ensures that support reaches those most in need. This is not just targeting; it 

is delivery design. It converts eligibility into actual access by removing the need for households to advance the 

money themselves. 

Gap-closing for: In Bulgaria, Denmark and Portugal, support schemes do not address liquidity constraints in a 

comparable way. Spain provides a mechanism to translate targeting into effective access. 

Complementary for: Belgium–Wallonia and Romania have structured support systems but rely largely on 

reimbursement. The Spanish approach could strengthen their inclusiveness by removing upfront cost barriers. 

 

[Bulgaria] Legal definition and monitoring of energy poverty 

What it does: Establishes a legal definition of energy poverty (Art.38e), complemented by a household-status 

determination decree and annual SEDA monitoring, with 1.83 million people quantified and an annual indicator 

of 28.47%. 

Why it matters: Energy poverty is often described but not formalised. A legal definition, combined with 

systematic monitoring, turns vulnerability into a monitorable policy category rather than a narrative concern, 

enabling both rights-based targeting and ex-post accountability. 

Gap-closing for: Denmark, Portugal and Belgium–Wallonia do not have equivalent legal and monitoring 

frameworks. Bulgaria addresses the need for a structured and measurable approach to vulnerability. 

Complementary for: Spain and Romania have operational targeting mechanisms, but Bulgaria’s monitoring 

system provides a more systematic basis for tracking outcomes and adjusting policies. 

 

2.5 Section takeaway 

Across the analysed NBRPs, the building blocks of delivery-ready systems already exist but remain unevenly 

distributed across countries and policy areas. 

These practices show, in concrete terms, how key gaps identified in Section 1 can be addressed. Their value 

lies not only in their individual design, but in their potential to be transferred and combined. 

Strengthening NBRPs now depends less on inventing new instruments than on connecting existing ones into 

coherent systems and accelerating their diffusion across Member States. 
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3 What should be strengthened before final NBRPs 

The analysis shows that moving from strategy to delivery requires targeted strengthening of a limited 

number of critical elements. These improvements are well identified, and in several cases already partially 

implemented in some Member States. The priority is therefore to consolidate, connect and scale existing 

approaches, rather than introduce entirely new policy directions. 

3.1 Strengthening delivery foundations 

A first priority is to translate strategic objectives into operational delivery frameworks. While most plans 

define long-term targets, these need to be systematically complemented by clearly defined implementation 

pathways, including annual renovation rates, expected renovation depth and prioritised building segments. 

In addition, regulatory frameworks should provide clear and predictable signals. Where binding thresholds 

(e.g. MEPS or ZEB definitions) are not yet fully specified, plans should include explicit timelines and 

processes for their definition and implementation. This is essential to give visibility to market actors and 

ensure consistency between long-term objectives and short-term action. 

Several plans already provide initial elements in this direction by outlining progressive tightening of 

standards or linking regulatory evolution to broader policy frameworks. These approaches could be further 

generalised and made more explicit. 

3.2 Structuring financing and implementation for scale 

A second priority is to move from a collection of financing instruments to coherent and scalable financing 

strategies. This implies clarifying how different instruments are combined and targeted to different 

building types, renovation depths and household profiles, and how they interact along the renovation 

process. 

Several plans already include elements of diversified financing toolboxes, combining grants, loans and, in 

some cases, private capital. However, these elements are rarely articulated into a clear system. 

Strengthening this dimension requires: 

• clarifying the role of each instrument within the overall strategy  

• ensuring that financing solutions are adapted to different target groups, including vulnerable 
households and the rental sector  

• designing instruments with scalability in mind, including the mobilisation of private finance  

At the same time, financing strategies need to be complemented by a more explicit consideration of 

implementation capacity, including the resourcing of one-stop shops, programme management, and 

supporting services. Without this, even well-designed financial instruments may not translate into actual 

renovation activity. 
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3.3 Mobilising public demand to drive market transformation  

Public building renovation and public procurement represent a largely underused lever in the analysed 

plans. Beyond their direct impact, they can play a central role in structuring markets, aggregating demand 

and accelerating innovation. 

By organising renovation at scale across public building portfolios, public authorities can provide stable 

demand signals to the market, support the development of industrialised and standardised solutions and 

accelerate the uptake of low-carbon and circular practices. 

Some plans already include elements of public building strategies, but these are not always framed as a 

market-shaping instrument. Strengthening this dimension would contribute not only to public sector 

decarbonisation, but also to the broader transformation of the renovation market. 

3.4 Developing integrated, place-based decarbonisation approaches 

Scaling renovation requires moving beyond individual, building-by-building interventions toward more 

integrated, place-based approaches that combine building renovation with energy system 

transformation, while embedding social safeguards within these approaches. In particular, these 

approaches are essential to align building renovation, heat decarbonisation (district and individual solutions) 

and local planning and infrastructure development. 

Several plans refer to area-based or neighbourhood-level initiatives, and in some cases link them to local 

authorities or specific programmes. However, these approaches are often presented as complementary 

instruments rather than core delivery mechanisms structuring the transition at scale. 

At the same time, the articulation between renovation strategies and heating system transformation 

remains uneven. Plans would benefit from more clearly defining the respective roles of district heating and 

individual solutions, how these choices are spatially differentiated and how renovation interacts with 

infrastructure development and local heat planning.  

Strengthening this dimension implies clarifying where and how place-based approaches will be deployed, 

how they are supported (financially and institutionally), and how they connect to local heat planning and 

infrastructure choices. 

This integrated perspective also creates an opportunity to embed climate resilience considerations directly 

into renovation strategies, for instance by prioritising vulnerable areas, adapting building design to extreme 

weather, and aligning with broader territorial resilience planning. 
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In this respect, some plans — including elements identified in the Walloon context — provide useful 

examples of how renovation, heating and territorial planning can be more closely integrated, although such 

approaches remain uneven across Member States. 

3.5 Strengthening social safeguards and addressing the rental market  

Ensuring that the renovation transition is socially equitable requires moving from general objectives to 

operational social frameworks. 

While most plans recognise the importance of addressing energy poverty, important gaps remain in the 

definition and implementation of clear targeting mechanisms for vulnerable households, adequate levels 

and forms of support and safeguards to prevent adverse effects. 

This is particularly critical in the rental market, where split incentives between landlords and tenants can 

significantly limit renovation uptake and create risks of rent increases or displacement. 

Strengthening this dimension implies developing more explicit and operational approaches to identify and 

prioritise vulnerable households, align financial support with their needs and capacities and introduce 

safeguards that prevent unintended social consequences. 

Without such measures, there is a risk that renovation policies reinforce existing inequalities rather than 

contributing to a just transition. 

3.6 Integrating multiple benefits into policy design 

Beyond energy and carbon performance, renovation-related multiple benefits — including health, comfort, 

energy poverty reduction, productivity and resilience — are acknowledged in most analysed plans but 

remain only partially mobilised in policy design and decision-making frameworks. 

This gap is visible in practice: several plans link renovation to comfort, indoor environmental quality, health 

and productivity, but these dimensions are still rarely translated into measurable indicators, funding criteria, 

prioritisation mechanisms or monitoring frameworks, and remain insufficiently connected to other sectoral 

policies. 

Further development in this area would allow Member States to better capture the full value of renovation 

policies and strengthen their implementation. 

3.7 Strengthening the operationalisation of technical and cross-cutting requirements 

Several technical and cross-cutting dimensions are already present in the plans but remain insufficiently 

translated into operational frameworks that can guide implementation at scale. 
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This includes, for instance the deployment of building automation and control systems (BACS / TBS), specific 

aspects of building performance (including envelope improvements and renovation depth) and the 

integration of climate resilience into renovation practices. The challenge is less about introducing new topics 

than about ensuring that existing priorities are translated into clear requirements, standards or incentives, 

integrated into support schemes and regulatory frameworks and aligned with delivery mechanisms (e.g. 

OSS, procurement, programmes).  

For BACS/TBS, recurring gaps concern the definition of thresholds, trigger points, minimum functionalities 

and links to existing policy instruments (such as EPCs, MEPS, renovation passports, procurement frameworks 

and renovation support schemes). For building performance and envelope-related measures, recurring gaps 

concern the lack of clear delivery signals on renovation depth, support conditions, and the role of fabric 

performance in sustained energy savings, comfort and resilience outcomes. 

Strengthening this operationalisation is necessary to ensure consistency between high-level objectives and 

on-the-ground implementation. 

3.8 Section takeaway 

To become operational, NBRPs must move beyond individual measures and define integrated delivery 

systems. Across the analysed plans, the same structural components are either missing or only partially 

developed: 

• A financing architecture, clarifying how investments are mobilised, blended and fairly allocated across 
actors  

• Aggregation mechanisms, transforming fragmented demand into scalable and investable project 
pipelines  

• Performance-managed one-stop shops, with clear capacity, territorial coverage and outcome indicators  

• A quantified alignment between targets and delivery capacity, including workforce, financing flows 
and project pipelines  

• Integration of industrialisation and workforce strategies, to address productivity constraints alongside 
skills shortages  

• Strategic use of public buildings as market-shaping demand, to structure supply chains and accelerate 
innovation uptake  

• Integration across policy domains, ensuring coherence between renovation, housing, energy and 
spatial planning policies 

• Clear governance and accountability frameworks, defining roles, coordination mechanisms and 
delivery responsibility  

Without these elements, plans risk remaining analytical or aspirational rather than operational.  
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4 Implications for action 

The analysis highlights that strengthening NBRPs is not primarily a matter of increasing ambition, but of 

improving delivery readiness through targeted and coordinated action. The nature of the gaps identified 

calls for differentiated roles across Member States and the European Commission. 

4.1 For Member States: moving from strategy to delivery systems  

For Member States, the priority is to translate existing strategies into fully operational delivery frameworks. 
This requires moving beyond the definition of targets and instruments, toward a structured articulation of 
how renovation will be implemented at scale. 

In particular, final NBRPs should: 

• translate long-term objectives into clear operational pathways, including annual renovation rates, 
defined renovation depth, evolution of the heating energy demand and technology mix and prioritised 
segments, so that public and private actors have clear visibility on the needed market activities. Elements 
of quantified trajectories and prioritisation approaches are emerging in several plans, including Denmark 
and Spain. 

• clarify regulatory trajectories, including binding thresholds where available, or explicit timelines and 
processes for their definition. This includes ensuring that technical requirements across building systems 
are translated into clear and actionable provisions – with defined scope, thresholds, trigger points, 
minimum functionalities and verification routes — so that they effectively support implementation 
through regulatory and support frameworks. Some plans already outline progressive regulatory 
frameworks or refer to evolving standards (e.g. Denmark, Wallonia), but often without operational detail 

• develop coherent and scalable financing strategies, combining and targeting instruments to different 
building types, renovation depths and household profiles, and better integrate co-benefits such as 
health, comfort and indoor environmental quality into programme design, funding logic and monitoring. 
Diversified financing approaches are present across multiple plans (e.g. Spain, Portugal, Wallonia), 
though not yet structured into fully coherent systems 

• ensure that delivery capacity is planned and resourced, including one-stop shops, workforce 
development and programme management. Advanced one-stop-shop models and delivery structures 
are emerging in several contexts (e.g. Spain, Wallonia), but are rarely dimensioned against required 
renovation volumes 

• strengthen integrated, place-based approaches, linking renovation with heat decarbonisation, 
infrastructure and local planning, and use public-building renovation more strategically as a lead 
market for innovation, procurement, deeper renovation and delivery models. Integrated territorial 
approaches, including links to heating and planning, are particularly visible in Denmark and in elements 
of the Walloon plan. 

• operationalise social safeguards, particularly in the rental market, and ensure adequate targeting of 
vulnerable households. Targeting of vulnerable households and initial approaches to social safeguards 
are present in several plans (e.g. Spain, Portugal) but remain unevenly developed. 

These elements are already partially present in several plans. The key challenge is to connect them into 
coherent systems that can deliver at scale. 



 

 

NBRP assessment EXECUTIVE NARRATIVE Page 23 

4.2 For DG ENER: focusing assessment and guidance on delivery readiness  

For the European Commission, and in particular DG ENER, the analysis suggests that the greatest added 

value lies in focusing assessment and feedback on delivery readiness, alongside compliance with the 

Directive. 

This implies placing particular emphasis on: 

• the translation of targets into measurable and monitorable trajectories  

• the operationalisation of regulatory frameworks, including clarity on thresholds, timelines and 
enforcement, and their translation into actionable delivery conditions (e.g. renovation depth, 
building performance requirements and technical specifications) 

• the robustness and scalability of financing strategies, including their ability to mobilise private 
capital  

• the adequacy of delivery systems, including workforce, OSS and implementation capacity  

• the integration between building renovation and energy system decarbonisation, notably through 
heat planning and infrastructure alignment  

Beyond assessment, DG ENER can play a key role in supporting convergence by: 

• providing clarified complementary guidance on complex or unevenly addressed topics , in particular 

where operationalisation challenges are recurrent across Member States (e.g. financing 

frameworks, LCA methodologies, climate resilience, and the operationalisation of technical 

requirements across building systems, including digital and smart-readiness aspects)  

• facilitating structured exchange between Member States, building on the most advanced practices 

identified, e.g. via the coordination activities foreseen under AccelerateEU, the Concerted Action 

and/or topic specific fora such as the European Energy Efficiency Financing Coalition. 

• encouraging a shift from compliance-driven reporting toward implementation-oriented planning  

4.3 Section takeaway 

The finalisation of NBRPs represents a critical opportunity to move from strategic intent to effective 

implementation. The gaps identified are well understood and, in many cases, already addressed in part by 

individual Member States. 

Bridging these gaps builds on existing elements and requires a stronger focus on delivery systems, clearer 

articulation of policy instruments, and enhanced coordination across levels of governance. 

With targeted improvements and continued exchange, NBRPs can become a robust foundation for scaling 

building renovation across Europe. 
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