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This document is the final report for the project “Support to the Preparation of Social Climate 

Plans”, which provided technical support to nine EU Member States—Belgium, Croatia, 

Czechia, Denmark, Finland, Latvia, Lithuania, Romania, and Slovakia—to assist in the 

preparation of their Social Climate Plans (SCPs), as required under Regulation (EU) 2023/955 

establishing the Social Climate Fund (SCF)1. 

This technical support was funded by the European Union through the Technical Support 

Instrument (TSI) and managed by the European Commission's Reform and Investment Task 

Force (SG REFORM). The project, which was implemented from June 2024 to July 2025, was 

carried out by a consortium led by Trinomics, in collaboration with Ecorys, E3-Modelling, 

IEECP, Oeko-Institut, Copenhagen Economics, Sweco Finland (previously Gaia), EpV, EGÚ 

Brno, ENBEE, ELLE, and several independent experts. 

Throughout the assignment, the implementation team worked closely with the Contracting 

Authority (SG REFORM), together with DG CLIMA and DG EMPL, who provided strategic 

guidance and final approval of project deliverables, in line with contractual obligations. Regular 

updates were shared through inception and progress reports, bilateral meetings with 

Beneficiary Authorities, and coordination calls with the European Commission, including SG 

REFORM, DG CLIMA, DG EMPL, DG ENER, DG MOVE, DG REGIO, and the JRC. Two 

multi-country stakeholder events, and multiple Member State specific events were organised 

by the project team. The first event was held on 25 September 2024 to raise awareness among 

stakeholders about the project and to generate momentum for future engagement activities 

and events organised within the framework of this contract. The second event, held on 29 April 

2025, outlined the project's approach and presented the results of the analysis to 

stakeholders. The project team also presented the methodology and preliminary results at 

three meetings of the SCF formation of the Commission expert group on climate change policy 

(CCEG) organised by DG CLIMA, engaging EU Member States other than the nine beneficiary 

Member States of this TSI. 

The analyses and recommendations of this project are intended to support national authorities 

in developing robust and effective SCPs. However, they do not constitute binding 

commitments for Member States, nor do they imply endorsement or pre-approval by the 

European Commission for future funding decisions. The content of this report reflects the 

views of the consortium alone and does not represent official positions or policy preferences 

of the European Commission. 

This support was delivered within the framework of the EU’s “Fit for 55” package2, which seeks 

to reduce greenhouse gas emissions by at least 55% by 2030. A key feature of this package 

 
1 Regulation (EU) 2023/955. (2023, 10 May). https://eur-lex.europa.eu/eli/reg/2023/955/oj/eng. 
2 European Commission. (n.d.). Fit for 55: Delivering on the proposals. https://commission.europa.eu/strategy-
and-policy/priorities-2019-2024/european-green-deal/delivering-european-green-deal/fit-55-delivering-
proposals_en. 

Introduction 

Context of the project 

https://eur-lex.europa.eu/eli/reg/2023/955/oj/eng
https://commission.europa.eu/strategy-and-policy/priorities-2019-2024/european-green-deal/delivering-european-green-deal/fit-55-delivering-proposals_en
https://commission.europa.eu/strategy-and-policy/priorities-2019-2024/european-green-deal/delivering-european-green-deal/fit-55-delivering-proposals_en
https://commission.europa.eu/strategy-and-policy/priorities-2019-2024/european-green-deal/delivering-european-green-deal/fit-55-delivering-proposals_en


6 

is the establishment of the second EU Emissions Trading System (ETS2)3 under the 2023 

revision of the ETS Directive4, which expands emissions trading to the buildings and road 

transport sectors, as well as other fuel combustion activities not covered by the existing ETS1. 

ETS2 implementation is expected to pose social impacts, especially for vulnerable 

households, transport users, and micro-enterprises, who are at risk of cost increases from 

carbon pricing. To mitigate these impacts, the SCF5 was created with a budget of at least 

EUR 86.7 billion for 2026–2032, combining EU funding with national contributions. The SCF’s 

purpose is to finance structural measures and investments promoting energy efficiency, clean 

heating and cooling, renewable energy integration, and low-emission mobility, alongside 

temporary direct income support6. 

Member States are mandated to submit national SCPs, and they should submit them by June 

20257. These plans are a key tool for mitigating the social and economic impacts of the ETS2 

on vulnerable households, transport users, and micro-enterprises. The plans have to assess 

the expected impacts of ETS2 on energy and transport costs, identify vulnerable groups 

affected by ETS2 based on national definitions of energy and transport poverty, and detail 

how SCF funds will be used to support these groups through specific mitigating measures and 

investments. A thorough and inclusive public consultation process involving local authorities, 

civil society, economic and social partners, and other stakeholders is also a legal requirement. 

The European Commission has provided extensive guidance to help Member States prepare 

SCPs8 that are aligned with the SCF Regulation. This also included a technical guidance on 

applying the ‘do no significant harm’ principle under the SCF Regulation9, recommendations 

on energy poverty10 and transport poverty11, best practices for the measures and investments 

and for the public consultations12. In addition, the European Commission has also provided 

guidance in this TSI to refine the impact assessment methodologies. The technical support 

provided under this TSI enabled the nine beneficiary Member States to address these complex 

requirements, build analytical capacity, and foster cooperation among diverse stakeholder 

groups, thereby supporting the process of developing SCPs that are both effective and socially 

just. 

More specifically, this project assisted the beneficiary Member States by: 

• identifying and engaging relevant stakeholders, including local and regional
authorities, social partners, youth organisations, and civil society;

3 European Commission. (n.d.). ETS2: buildings, road transport and additional sectors. 
https://climate.ec.europa.eu/eu-action/eu-emissions-trading-system-eu-ets/ets2-buildings-road-transport-and-
additional-sectors_en. 
4 Directive (EU) 2023/959. (2023, 10 May). https://eur-lex.europa.eu/legal-
content/EN/TXT/?uri=uriserv:OJ.L_.2023.130.01.0134.01.ENG. 
5 Regulation (EU) 2023/955. (2023, 10 May). https://eur-lex.europa.eu/legal-
content/EN/TXT/?uri=CELEX%3A32023R0955. 
6 Besides the SCF, Member States will be required to use the remaining ETS2 revenues for climate action and 
social measures, and they will report on how this money is spent (Article 30d(6) of Directive (EU) 2023/959). 
7 Regulation (EU) 2023/955. (2023, 10 May). https://eur-lex.europa.eu/legal-
content/EN/TXT/?uri=CELEX%3A32023R0955. 
8 European Commission. Guidance on the Social Climate Plans. (2025, 5 March). 
https://commission.europa.eu/publications/guidance-social-climate-plans_en. 
9 European Commission. (2025, 5 March). Technical guidance on applying the ‘do no significant harm’ principle 
under the Social Climate Fund Regulation. https://commission.europa.eu/publications/dnsh-technical-guidance-
scf_en. 
10 Commission Recommendation (EU) 2023/2407 on energy poverty. (2023, 20 October). https://eur-
lex.europa.eu/legal-content/EN/TXT/?uri=OJ:L_202302407. 
11 Commission Recommendation (EU) 2025/1021 of 22 May 2025 on transport poverty: ensuring affordable, 
accessible and fair mobility. (2025, 22 May). https://eur-lex.europa.eu/eli/reco/2025/1021/oj/eng. 
12 European Commission. (n.d.).Good practices for the Social Climate Plans. https://climate.ec.europa.eu/eu-
action/eu-emissions-trading-system-eu-ets/social-climate-fund/good-practices-social-climate-plans_en. 

https://climate.ec.europa.eu/eu-action/eu-emissions-trading-system-eu-ets/ets2-buildings-road-transport-and-additional-sectors_en
https://climate.ec.europa.eu/eu-action/eu-emissions-trading-system-eu-ets/ets2-buildings-road-transport-and-additional-sectors_en
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv:OJ.L_.2023.130.01.0134.01.ENG
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv:OJ.L_.2023.130.01.0134.01.ENG
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32023R0955
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32023R0955
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32023R0955
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32023R0955
https://commission.europa.eu/publications/guidance-social-climate-plans_en
https://commission.europa.eu/publications/dnsh-technical-guidance-scf_en
https://commission.europa.eu/publications/dnsh-technical-guidance-scf_en
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=OJ:L_202302407
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=OJ:L_202302407
https://eur-lex.europa.eu/eli/reco/2025/1021/oj/eng
https://climate.ec.europa.eu/eu-action/eu-emissions-trading-system-eu-ets/social-climate-fund/good-practices-social-climate-plans_en
https://climate.ec.europa.eu/eu-action/eu-emissions-trading-system-eu-ets/social-climate-fund/good-practices-social-climate-plans_en
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• providing support for the administrative identification of vulnerable households, 
transport users, and micro-enterprises; 

• identifying national data and indicators that may be used to assess ETS2 impacts 
and the effects of the measures and investments financed by the SCF; 

• assessing the estimated social and economic impacts of ETS2, focusing on 
vulnerable households, transport users and micro-enterprises, using EU-level data 
which were complemented with national data where available; 

• selecting a long list of eligible measures and investments that are aligned with the 
SCF Regulation, the “Do No Significant Harm” principle, and the European Green 
Deal’s overarching goals; 

• shortlisting eligible measures and investments using multi-criteria analysis, 
which assessed the ETS2 impacts mitigation potential of the measures and 
investments, as well as their cost-efficiency; 

• evaluating the impacts of the selected measures and investments, including the 
reductions of fossil energy use and emissions, the reduction in the share of vulnerable 
households and transport users, vulnerable micro-enterprises, and energy and 
transport poverty; 

• promoting knowledge exchange and collaborative learning to leverage common 
experiences and best practices. 

As part of this assignment, the project team completed the following four deliverables: (i) 

inception report, (ii) report on the impacts of ETS2, the identification of vulnerable groups and 

stakeholder engagement plans, (iii) report on eligible measures and investments to be 

considered under the SCP, and (iv) the final report. The following section provides detailed 

explanations on the methodologies used for the two key deliverables of the project. 

Deliverable 2 – Report on the impacts of ETS2, identification of vulnerable groups and 

stakeholder engagement plans 

The project team applied a harmonised methodology combining national data collection, 

stakeholder engagement, and statistical analysis and modelling to assess the expected 

impacts of ETS2. It involved the development of context-specific vulnerability indicators, the 

use of macro- and micro-economic modelling, and structured stakeholder engagement. 

Based on the ETS2 price path from the Commission's Guidance document8, starting at 

EUR 30/tCO2 in 2027 and rising to EUR 60/tCO2 by 2030–2032 (in 2023 prices), the project 

team assessed the impacts of ETS2 on heating energy and transport costs of households and 

micro-enterprises. It also supported the identification of vulnerable groups, a critical step in 

informing the design of targeted measures and investments in the SCPs. 

A significant part of the analysis focusses on the cost increases due to ETS2 before any SCF 

measure or investment is introduced to mitigate its effects. The analysis is also based on 

conservative assumptions, for example in terms of consumer response to the price increase 

(assumption that consumption will stay broadly the same). Due to data limitations (e.g., use of 

EU Household Budget Survey data from 2015), it is likely that the impacts on heating 

expenditure are overestimated, which means that the results of the impact assessment should 

be considered a “worst case” scenario at the given prices. On the other hand, as car ownership 

and kilometres travelled have increased, this may not be the case for transport expenditure.  

The work was structured in three tasks. 

Methodology  
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• Tailored reports on impacts of ETS2 and identification of vulnerable groups in 
each Member State: Definitions and indicators for energy and transport poverty and 
vulnerability were established, national data were collected, and macro- and micro-
economic modelling was conducted to estimate the impacts. This analysis enabled the 
identification of vulnerable groups in each of the nine beneficiary Member States. 

• Tailored stakeholder consultation plans for each Member State: Project team at 
country level designed and supported the implementation of stakeholder consultation 
activities, ensuring early engagement and alignment with national priorities. 

• Presentation of methodology and main results: Findings were compiled and 
presented to national authorities and during a Steering Committee meeting involving 
all the project parties (European Commission, Beneficiary authorities and the 
contractor team), as well as at two CCEG meetings attended by all 27 EU Member 
States. 

Deliverable 3 - Overview of Eligible Measures and Investments for the Social Climate 

Plans 

The work was structured around the requirements of Annex V - Template for Social Climate 

Plans referred to in Article 6(7) of the SCF Regulation, and followed a six-step process to 

ensure a systematic selection of measures and investments (M&Is) to be analysed in further 

detail. The aim of this analysis was to provide evidence and analysis that Beneficiary 

Authorities and other national authorities could use to draft their SCP according to Annex V of 

the SCF Regulation. 

The approach sought to sequentially narrow down a wide range of potential M&Is to a selection 

of measures and investments that were suitable for the national context, and that could 

potentially be included in the Plan. 

Process for Shortlisting and Selecting Measures and Investments 

The process followed six steps. 

1. Initial Screening: EU-level list of best practice measures and eligible investments (e.g. 
from the note on good practices for cost-effective measures and investments13, policy 
frameworks) was defined. 

2. National Long Lists: the EU list was adapted by the project team to the national 
context of participating Member States, considering existing national programmes and 
plans (e.g. NECPs, RRF and Cohesion policy). 

3. Eligibility Check: Measures and investments were assessed for eligibility based on 
an initial characterisation; non-eligible items were removed. 

4. Prioritisation: A multi-criteria analysis ranked measures based on ETS2 impact 
mitigation, cost-efficiency, fossil fuel/emissions reduction, and economic effects. 

5. Consultations: Shortlisted measures were reviewed with national authorities and, 
where applicable, stakeholders, using results from the multi-criteria analysis to guide 
discussions. 

6. Final Characterisation: Selected M&Is were fully assessed for impact, additionality, 
feasibility, and SCF compliance. 

The final choice of M&Is lies with the national authorities and reflects stakeholder input and – 

in some cases – bilateral discussions with the European Commission. Once the set of M&Is 

was defined, a more in-depth analysis was provided, which included full characterisation and 

assessment of impacts. 

 
13European Commission (2024). Note on good practices for cost-effective measures and investments. 

https://op.europa.eu/en/publication-detail/-/publication/af68b4c7-3508-11ef-b441-01aa75ed71a1/language-en. 

https://op.europa.eu/en/publication-detail/-/publication/af68b4c7-3508-11ef-b441-01aa75ed71a1/language-en
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Characterisation of Selected Measures and Investments 

To ensure consistency, all M&Is were assessed using a structured template aligned with 

Annex V- Template for Social Climate Plans referred to in Article 6(7) of the SCF Regulation 

and relevant Commission guidance (especially the technical guidance on applying the ‘do no 

significant harm’ principle under the SCF Regulation). This covered key criteria listed below. 

• Targetedness: How well the M&Is addresses impacts on vulnerable groups, based on 
D2 and further analysis. 

• Additionality: Whether the M&Is goes beyond existing commitments (e.g. new, 
extended, scaled-up). 

• DNSH Compliance: Assessed using Commission technical guidance and expert 
judgement. 

• Coherence: Alignment with other national/EU plans and funding. 
 

Cost estimates were developed using datasets already owned by the contractor, and 

supplemented with national data (e.g. NECPs, energy/transport poverty statistics, data from 

already implemented policies and programmes). Where possible, unitary costs were used 

(such as the average cost of renovating a single dwelling, or the cost per km of a cycling path).  

This allowed adjusting the impact estimates flexibly, as the budget assigned to each M&I 

changed during the course of Deliverable 3 based on ongoing discussions at the level of 

national authorities. 

Further, the project team proposed a series of indicators to be used to monitor the progress 

of each M&I, and suggested milestones and targets based on Beneficiary Authority’s proposed 

implementation timeline and suggested budget allocation to the measure. Finally, the project 

team discussed and proposed solutions to a range of specific barriers related to certain M&Is. 

These included suggestions on how to protect vulnerable tenants in case SCF funds are used 

to renovate the building they live in, and how to implement area-based approaches when 

targeting transport M&Is. 

Estimating Impacts of Selected Measures and Investments 

The impact assessment combined qualitative and quantitative methods to evaluate how 

selected M&Is mitigate ETS2 impacts on vulnerable groups and support SCP objectives. Key 

performance indicators, aligned with Annex IV of the SCF Regulation, (which covers “Common 

indicators for indicative milestones and targets for the Social Climate Plans of the Member 

States referred to in Article 6(1), point (m), monitoring by the Member State of the 

implementation of its Plan referred to in Article 24(1), evaluation by the Commission of the 

progress towards the objectives of the Fund referred to in Article 24(4)”), included reductions 

in energy use, emissions, and impacts on vulnerable groups. The project team used a bottom-

up approach and estimated energy and emission savings by comparing energy use before 

and after implementation, factoring in technology performance. Emission reductions were 

calculated using technology-specific emission factors. In cases such as solar PV or EV 

charging, system-level impacts were assessed. Interactions between M&Is were generally not 

accounted for. In order to estimate the reduction in the number of vulnerable households, 

individuals and micro-enterprises, as well as in the number of energy and transport poor 

households and individuals, the project team proposed a step-wise approach based on 

available literature and expert insights to convert the number of households, individuals or 

micro-enterprises reached by an M&I into an estimate of the number of those no longer 

vulnerable, energy or transport poor. 
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Our impact evaluation approach is flexible, such that changes in the budget allocated to each 

M&I or the number of households, individuals and micro-enterprises targeted can be translated 

into estimated impacts relatively quickly. 

Deliverable 1 – Inception Report 

The Inception Phase laid the foundation for the implementation of the project, with the 
inception report as its key output. The inception report detailed the methodological updates, 
confirmed the alignment with the SCF Regulation, and incorporated early insights from the 
project kick-off. 

Several overarching points were emphasised during the kick-off and were integrated into the 
project’s implementation: 

• Country-specific approaches: The project team placed emphasis on tailoring 
analyses and recommendations to national contexts, while maintaining consistency 
with SCF Regulation requirements. 

• Cross-country learning: The project team also facilitated cross-country learning 
which was seen as essential to maximise value and ensure transferable insights, 
especially in comparing policy effectiveness across participating Member States. 

The project team also conducted the following key activities: 

• Refinement of methodology, ensuring that it is robust, policy-relevant and adaptable to 
national contexts. The project team incorporated feedback from the Commission 
gathered in a number of dedicated meetings, as well as several guidance documents 
published during the inception phase. 

• Preparation for subsequent phases, particularly: 
o ETS2 impact assessment on households, individuals and micro-enterprises; 
o Identification of vulnerable groups; 
o Stakeholder consultation planning; 
o Formulation and assessment of potential Social Climate Plan M&Is. 

• Alignment of tasks and deliverables with the SCF Regulation, Terms of Reference, and 
Member State needs. 

Deliverable 2 - Analysis of ETS2 Impacts and Identification of Vulnerable Groups 

In Deliverable 2, the project team developed and applied relevant definitions and indicators 
and assessed the potential impacts of ETS2 on the whole population, as well as on vulnerable 
groups across the nine beneficiary Member States. The project team also provided detailed 
country-level analysis in separate annexes for each participating Member State.  
 
This deliverable covered: 

• a discussion of the national definitions of energy poverty, transport poverty and 
vulnerability, and of micro-enterprise vulnerability; 

• an overview of national and EU-level indicators available to identify vulnerable groups 
and to assess the impacts of ETS2 and the M&Is financed by the Social Climate Fund; 

• an analysis of the impact of ETS2 on the energy and transport costs of households, 
transport users and micro-enterprises, and an assessment of the potential effects of 
ETS2 on vulnerability; 

• a macro analysis of the impact of ETS2 as part of the wider “Fit-for-55” package; 

Project activities and deliverables  
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• the identification of a long list of M&Is to mitigate the ETS2 effects on vulnerable 
groups; and 

• recommendations for filling data gaps and improving the identification of target groups. 

Deliverable 3 - Overview of Selected Measures and Investments eligible for Social 
Climate Plans 

Deliverable 3 presents an overview of a selection of eligible M&Is considered for the SCPs by 
the national authorities. Following Annex V - Template for Social Climate Plans referred to in 
Article 6(7) of the SCF Regulation, nine country-specific reports detail the methodology for 
selecting M&Is for buildings, transport, micro-enterprises, and direct income support. The 
reports further provide in-depth characterisations for the selected M&Is, detailing their 
targetedness, additionality, DNSH compliance and coherence with existing EU-level and 
national policies and programmes. 

For each M&I, a budget estimate, as well as milestones and targets are provided based on 
national-level cost estimates, supplemented by cost estimates from datasets already owned 
by the contractor. The impact of the overall plan, the buildings and transport component on 
the reduction in vulnerability, energy and transport poverty, as well as their estimated 
emissions reductions are provided in overview tables. The reports contain a description of the 
methods and underlying assumptions to estimate these impacts. 

The nine reports conclude with country-specific recommendations related to central success 
factors and open issues for the selection of M&Is. 

Deliverable 4 – Final Summary Report 

This final step concludes the project with a consolidated final report presenting an overview of 
the project activities and outputs, as well as summarising key outcomes, reflecting on the 
lessons learnt and providing recommendations that are based on the project as a whole. 
Supporting reporting outputs include a project summary, project brief and social media and 
communications materials. 
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Stakeholder engagement activities 

In the context of the SCF Regulation (Article 5(1))14, Member States are required to conduct 

transparent and inclusive public consultations with relevant stakeholders during the 

development of their SCPs. These consultations are pivotal for ensuring that SCPs respond 

to national, regional, and local needs, while aligning with EU objectives to support vulnerable 

households, micro-enterprises, and transport users affected by ETS2. 

This TSI project supported nine beneficiary Member States in designing and implementing 

their stakeholder engagement strategies. These efforts were guided by the European 

Commission’s Support to the Implementation of the Social Climate Fund - Note on good 

practices of public consultation for the Social Climate Plans15, which outlines principles such 

as early involvement, inclusiveness, transparency, proportionality, and continuity. 

Stakeholder engagement was approached as an integral component within this TSI project. 

Stakeholder identification and mapping were the first steps taken and proved foundational 

for the entire process. In line with the Commission’s note16, stakeholders were categorised by: 

• governance level: national, regional, local; 

• sector: energy, transport, social affairs; 

• role: policy-makers, implementers, advocates, or beneficiaries. 

This structured approach ensured the inclusion of all relevant actors, including local, regional 

and national authorities, market and social partners, and research institutions. 

The nine beneficiary Member States employed a diverse mix of engagement formats, 

including: 

• setting up working groups established across various thematic areas of the SCPs, i.e. 
energy and transport poverty / vulnerability, the use of ETS2 revenues and support for 
vulnerable micro-enterprises. These cross-sectoral forums enabled different 
ministries, agencies, social partners, and civil society to jointly contribute to the SCP 
design and formulation. Their role extended beyond consultation, often including the 
co-development of indicators and investment plans or pre-identifications of measures; 

• organising national validation workshops; 

• conducting sector-specific focus group discussions and bilateral interviews with 

targeted stakeholders; 

• setting up online surveys targeting micro-enterprises and residents who may not be 

easily reached through institutional channels; and 

• launching public consultations using government portals to maximise reach and 

transparency. 

A core element of the stakeholder engagement process was the systematic use of feedback 

mechanisms. Stakeholder input directly informed the development of indicators for identifying 

vulnerable groups, the prioritisation and refinement of policy M&Is streams, and the 

addressing of data gaps used in impact assessments. Several national authorities also 

committed to publishing consultation summaries and reports, outlining stakeholder 

contributions and explaining how these inputs were incorporated into the final SCP drafts. 

 
14 Regulation (EU) 2023/955. (2023, 10 May). https://eur-lex.europa.eu/eli/reg/2023/955/oj/eng. 
15 European Commission. (2024). Support for the implementation of the Social Climate Fund – Note on 

good practices of public consultation for the Social Climate Plans (Table 1). https://op.europa.eu/en/publication-
detail/-/publication/5dbb39a1-350e-11ef-b441-01aa75ed71a1/language-en. 
16 Idem, page 9. 

https://eur-lex.europa.eu/eli/reg/2023/955/oj/eng
https://op.europa.eu/en/publication-detail/-/publication/5dbb39a1-350e-11ef-b441-01aa75ed71a1/language-en
https://op.europa.eu/en/publication-detail/-/publication/5dbb39a1-350e-11ef-b441-01aa75ed71a1/language-en
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Vulnerability to the introduction of the ETS2 and expected impacts 

The introduction of ETS2 is projected to have a modest impact on heating and transport costs, 

with effects varying by vulnerability status, income level, degree of urbanisation and the type 

of fuel used. Households with higher total expenditures—typically more affluent—will see 

greater absolute increases in heating and transport costs due to higher fossil fuel 

consumption. For example, across the nine Member States benefitting from technical support, 

estimated annual heating cost increases at a carbon price of EUR 60/tCO₂ range from EUR 21 

to EUR 351 for the lowest expenditure decile, and EUR 54 to EUR 401 for the highest. 

Transport cost increases follow a similar pattern. However, these increases only apply to 

households using fossil fuels; those relying on district heat, electricity or biomass for heating, 

or who do not own combustion engine vehicles, are not directly affected. 

In relative terms, poorer households experience higher cost increases as a share of their total 

expenditure, although the overall burden remains limited at expected prices applied in this 

analysis.Some groups may experience much higher increases as a share of their income, and 

therefore need targeted support. For example, rural households are particularly affected due 

to larger, less insulated homes and greater reliance on private vehicles for longer commutes. 

Macro-economic modelling supports these findings, showing that total cost increases in 

household expenditures—including energy, renovation, and equipment—remain below 1% in 

most cases. In fact, many households may see reduced fuel expenditures due to investments 

in energy-efficient renovations and equipment upgrades promoted by other policies included 

in the Fit for 55 package. 

The additional ETS2 costs for micro-enterprises are also limited. Most will face annual 

increases below EUR 250, with transport-intensive businesses seeing higher impacts—up to 

EUR 930 per year. These costs represent a small fraction of operating revenues, considering 

the nine MSs altogether — typically less than 1% for office-based firms, around 1% (ranging 

from 0.14% to 3.33%) for taxi operators, and 1.4% (ranging from 0.30 to5.37%) for companies 

in the freight sector. However, the variability in financial resilience among micro-enterprises 

introduces uncertainty, especially in sectors with low profitability. 

To assess vulnerability, a modified 2M indicator17 was developed, focusing on households in 

the lower half of the expenditure distribution that spend more than twice the national median 

on heating or transport after ETS2 costs. ETS2 has a limited effect on this indicator, with only 

slight increases observed even at EUR 60/tCO₂ compared to a situation without a CO2 price. 

Rural and lower-income households are more frequently identified as vulnerable, generally 

due to larger houses, lack of public transport, and lower income. For micro-enterprises, 

vulnerability—defined by energy costs and investment capacity—remains low overall, with 

only a few countries showing rates near 10%. Additional energy and transport poverty 

indicators from EU-level surveys further support the conclusion that direct ETS2 impacts on 

energy and transport poverty are modest at given prices. There are, however, vulnerable 

groups that do experience larger impacts, which is why targeted support through mechanisms 

like the Social Climate Fund remains important in supporting these groups. 

 
17 The traditional 2M indicator is used to assess energy and transport poverty. It is based on the share of income 

or total expenditures spent on energy or transport and measures the share of households that spend twice the 
national median. For the purpose of this analysis, the traditional 2M indicator was adapted. 

Key findings and lessons learnt 
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The macro-economic analysis, which takes into account all policies and programmes of the 

Fit-for-55 package finds that while ETS2 increases energy and transport costs, these impacts 

are modest and can be offset by complementary measures under the broader Fit-for-55 

package, resulting in a net positive outcome for vulnerable populations when considered 

holistically. 

Selection of measures and investments and their estimated impacts 

Figure 1 below presents an overview of the measures shortlisted and then selected for 

analysis under Deliverable 3 across the nine beneficiary Member States supported through 

this TSI. It is important to highlight that these are measures selected for analysis in the context 

of this TSI project and does not necessarily reflect the actual measures that will be included 

into the national SCPs. In relation to building-related measures, it highlights strong preference 

for Building Renovation & Energy Efficiency as the most frequently selected category 

(26 M&Is), reflecting its central role in addressing vulnerability in the building sector, energy 

poverty and emissions reduction. In relation to the transport component, selected M&Is are 

more diverse encompassing Zero-Emission Vehicles & Infrastructure (12 M&Is), Public 

Transport Development & Accessibility (7 M&Is) and On-Demand & Shared Mobility 

(12 M&Is). Consumer Awareness & Capacity Building (13 M&Is) is another category 

frequently selected for analysis. 

Figure 1 Overview of measures and investments shortlisted and selected for analysis  

 

Table 1 provides a consolidated overview of the M&Is selected for analysis across the four 
main sectors—buildings, transport, capacity building, and micro-enterprises—highlighting 
their expected impact, scope, and allocated funding under the SCPs of the nine beneficiary 
Member States supported through this TSI. 
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Table 1 Overview of measures and investments selected for analysis across four main sectors 

Category 
 

Buildings 
 

Transport 
Capacity 

Building 
Micro-

enterprises18 

Shortlisted 
measures 

135 108 28 / 

Selected 
measures for 

further 
analysis 

57 42 13 6 

Beneficiaries 
reached 

~257 000 
households 

~2.4 million 
transport users 

General public & 
vulnerable 
households 

~89 000 micro-
enterprises 

Expected 
Impact (CO₂ 

savings/year) 
2.89 MtCO₂ 0.66 MtCO₂ / / 

Key measures 

Deep renovation, 
heating system 
replacement, 
renewable energy 
sources, 
construction or 
renovation of 
social housing 

Zero-emission 
vehicles & 
infrastructure, 
transport on 
demand in 
vulnerable areas, 
active & micro-
mobility 

One-stop shop, 
public education 
and behavioural 
change 
campaigns, in-
home energy 
advice 

Renovation loans, 
zero-emission 
vehicles 
purchase/leasing, 
access to 
household/transp
ort measures 

 

Other insights: 

• Additionality: In the buildings component, existing programmes can often be taken 
as a starting point for developing M&Is for the SCP, it is then imperative to prove 
additionality. On the other hand, proving additionality is less problematic for the 
transport component, where several completely new support programmes are 
developed.  

• Targeting and administrative identification: In the buildings component, M&Is can 
more easily build on existing programmes and the associated eligibility criteria. It is 
important to check whether these criteria are aligned with SCF definitions or if new 
identification methods should be developed along with the design of M&Is for the SCP. 
In the transport component, the targeting and identification relies on a mix of directly 
targeting individuals, households and micro-enterprises and targeting certain areas or 
regions. Different data sources are necessary for the two different targeting strategies. 

• Costs: For M&Is in the buildings component, there is more prior knowledge related to 
expected costs and necessary support rates, whereas for new M&Is in the transport 
component, stronger assumptions on expected costs have to be made. 

• Milestones and targets: The relevant output indicator should not be too complex, 
while reliably showing the performance of the M&Is. Especially regarding area-based 
approaches in transport M&Is, the choice of an adequate milestone is not always 
straightforward. 

• Micro-enterprises: While freight transport (and other heavy-duty vehicles) are most 
impacted by ETS2, the available M&Is are limited and the cost of support provided per 
micro-enterprise is high. 

• Complexity of M&Is: The strict eligibility rules (additionality, targeting) of the SCF 
Regulation increase the complexity of the M&Is proposed. This is particularly so for 
transport infrastructure projects. 

 
18 Includes both transport and building measures. 
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• Data availability and quality: Significant data and evidence gaps remain despite 
already having a lot of data available at the EU, national and local levels. This affects 
the understanding of the impacts of ETS2 and the M&Is proposed. This is especially 
related to vulnerability in transport, micro-enterprises and vulnerable tenants. 

• The multi-dimensional nature of the concepts of energy and transport poverty means 
that it is not possible to unambiguously estimate the effect of a package of policies, 
M&Is on affected groups. 

This chapter presents recommendations derived from practical experience during the project 

implementation. These insights address challenges and outline approaches that can guide 

future actions, offering a framework for other Member States to develop effective and equitable 

SCPs while implementing ETS2. 

Governance and institutional coordination 

• The SCP managing authority should ensure clear institutional coordination and 
legal alignment prior to and during the SCP implementation. Given that typically 
multiple ministries, intermediate bodies and competent authorities will be involved in 
the implementation of the SCP, institutional roles must be clearly defined and set up 
in national legislation. This may require amendments or elaborations to existing legal 
frameworks. Early clarification is critical to avoid implementation delays and 
administrative bottlenecks. It is important that the main implementing authority 
establishes a plan on how to strengthen inter-ministerial and multi-level coordination 
mechanisms and to ensure continuous stakeholder engagement throughout the 
implementation process. 

• The SCP managing authority should institutionalise stakeholder engagement as 
a permanent feature of climate and social governance during the SCP 
implementation. Rather than dissolving the structures created during the drafting of 
the SCPs, Member States could benefit from retaining or formalising these platforms 
as advisory groups. This would allow for regular monitoring of implementation 
progress, the identification of emerging needs, and the adjustment of planned 
measures in response to stakeholder feedback. Further, to maintain momentum and 
nurture trust, recurring stakeholder events should be embedded into SCP 
implementation. These may include annual conferences, technical roundtables on 
specific policy areas, or multi-stakeholder implementation reviews, offering 
opportunities for co-development, evaluation, and collective ownership of the SCP 
objectives. 

• National authorities, including the SCP managing authority and relevant 
ministries and institutions, should ensure alignment and coherence across 
national plans and processes. Efforts to engage stakeholders should be harmonised 
across various national planning processes, such as updating the NECPs, designing 
the National Building Renovation Plans, programming cohesion policies, and drafting 
national climate legislation. Streamlined consultations, enhanced inter-ministerial 
coordination, and unified stakeholder registries can improve the consistency, 
effectiveness, and credibility of these activities. This alignment facilitates systematic 
data collection and allows for the evaluation of whether support measures effectively 
reduce vulnerabilities, thus promoting continuous improvement in the implementation 
of M&Is. 

• The SCP managing authority should provide adequate financial and institutional 
support (through targeted trainings and capacity building activities) to 
strengthen and support local action prior to and during the SCP implementation. 
Municipalities should receive adequate and predictable funding, technical assistance, 
and clear mandates, alongside expanding One-Stop Shops for renovation and mobility 

Recommendations 
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services. In addition, it is important to strengthen stakeholder engagement at the local 
level. Local governments and community-based organisations often serve as the 
primary link between policy and citizens. Providing them with adequate resources, 
continuous training, and communication tools is fundamental to ensure SCP M&Is are 
effectively tailored to regional contexts and reach those most in need. Two-way 
communication between national and local levels should be reinforced to foster 
continuous dialogue and learning. 

• The SCP managing authority should allocate sufficient resources for capacity 
building during the SCP implementation. Training sessions for local officials, social 
workers, and micro-enterprises engaged in implementing the SCP should also be 
organised to support capacity building. This can be for example be financed by the 
technical assistance compartment of the SCP. 

• The SCP managing authority should establish a robust monitoring and 

evaluation process to evaluate the effectiveness of the implemented M&Is 

during the SCP implementation. Timely corrective actions should also be taken 

in case of performance issues. Flexibility must be built into the SCP implementation 

framework. If any M&I show low uptake, poor targeting, or unintended exclusion, they 

should be adjusted and additional M&Is introduced. Institutional capacity for data-

driven revisions will be essential in using the funds appropriately. At the same time, 

M&Is should provide stable and reliable support. While adjustment might be needed, 

stop-and-go of M&Is should be avoided. 

• National authorities should consider assigning additional funds to M&Is to 
address the ETS2 impacts on vulnerable groups. While the SCF in its current form 
will present support and relief to a large number of households, individuals and micro-
enterprises, it may not be sufficient to reach the entirety of the vulnerable groups. 
Therefore, more funds should be allocated to further support these groups. The ETS 
Directive requires that national revenues from ETS2 be allocated to specific climate 
and energy objectives, including addressing social concerns. This approach can 
generate significant synergies and complementarities with the M&Is of the SCPs. 
Furthermore, Member States have the option to raise their mandatory 25% national 
contribution to SCP M&Is, thereby providing additional direct funding for their SCPs.. 
 

Identifying and reaching vulnerable groups 

• Implementing authorities should ensure that the recipients of SCP M&Is are 
those identified by the SCF definitions of vulnerable groups by setting up an 
adequate strategy for the administrative identification of target groups. The main 
goal of the SCF is to support vulnerable groups that are particularly affected by the 
introduction of the ETS2 and do not have the means to invest in climate-friendly 
alternatives on their own account. It is important that the targeting strategy for 
vulnerable groups reflects the SCF definition of vulnerable groups by taking into 
account not only income levels, but other important factors such as fossil energy use, 
or remoteness. Especially related to transport, area-based approached may play a 
large role. Administrative identification of target groups may be based on existing 
eligibility criteria (e.g. of the social security system) in case they are sufficiently aligned 
with the vulnerability definition of the SCF or based on new strategies and data sets. 
Different strategies for targeting and identification may reflect a very narrow 
understanding of vulnerability or a broader one. The trade-offs between using 
established eligibility criteria and introducing new criteria that more closely reflect SCF 
definitions, as well as the trade-off between having a narrow vs.  a broad scope of 
eligibility must be carefully considered and the relative costs and benefits of the 
different approaches in terms of targetedness and administrative feasibility need to be 
considered. 
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• The SCP managing authority, together with the implementing authorities, should 
strengthen outreach and engagement of target vulnerable groups during SCP 
implementation. Target groups often lack awareness, capacity, interest or trust in 
government support. Awareness-raising, simple administrative procedures, and soft 
M&Is implementation (local presence of One-Stop Shops and public campaigns) are 
essential to improve participation. Collaboration with NGOs and social service 
providers should be considered to better connect with hard-to-reach groups, especially 
in rural areas. To assess whether M&Is are taken up by, and benefit, vulnerable groups 
systematic monitoring is important and should be implemented from the outset. 

• Implementing bodies should consider, prior to the SCP implementation, ways to 
simplify access to support schemes for vulnerable groups. Streamline 
administrative procedures by introducing pre-filled forms, multilingual digital platforms, 
and in-person assistance through One-Stop Shops. This is essential to reduce barriers 
for low-income households, elderly citizens, and digitally excluded populations. This is 
particularly relevant for energy efficiency renovations in low-income single-family 
homes and boiler replacement schemes, where complex application procedures can 
deter participation. The streamlining activities could be coordinated by the managing 
authority, so to ensure consistency across M&Is. 

• The SCP managing authority should also implement effective communication 
strategies that are targeted to the different target groups, to raise awareness and 
improve accessibility to information. Communication strategies should be inclusive, 
accessible, and multilingual, with a focus on building trust and reaching vulnerable or 
hard-to-reach groups. Digital platforms have proven to be an important asset for 
transparency and accessibility. However, to ensure inclusivity, it is imperative to 
develop communication strategies that effectively reach groups that may lack 
familiarity with digital technologies. Member States are encouraged to maintain and  
regularly update SCP-dedicated portals, offering access to plan documents, 
implementation updates, and feedback channels. 

• The managing authority and implementing bodies should use data collected 
during the implementation of M&Is to strengthen their understanding of 
vulnerable groups, as well as better identifying data gaps and put in place new 
data-collection systems. Enhancing the available data and integrating the different 
data sources available will enable Member States to better identify vulnerable 
households, transport users, and micro-enterprises, and thereby offering more 
targeted and stronger support for these vulnerable groups, as well as tracking the 
success (and failures) of the implemented M&Is. A major shortcoming identified across 
several transport-related M&Is is the lack of baseline data and performance tracking 
systems. Developing simple but reliable monitoring tools — particularly at the 
local/regional level — is a prerequisite for scaling public and shared mobility solutions 
and for reporting ETS2 impact on vulnerable users. 
 

Ensuring effectiveness of M&Is  

• National authorities should ensure an adequate amount of support for 
vulnerable groups during the SCP implementation. Support (e.g. in the form of 
grants, subsidies or vouchers) must be set at a level that enables genuine access for 
the most vulnerable. Partial support may be insufficient for the most vulnerable 
households and micro-enterprises, potentially undermining uptake and impact. 
Nonetheless, requiring a manageable contribution from the vulnerable groups 
benefitting from the SCP implementation may increase the efficiency of the M&Is and 
promote a sense of ownership and engagement in the policy outcomes. 

• National authorities should invest in inclusive and resilient infrastructure for 
zero-emission mobility to support the implementation of SCP M&Is related to the 
transport sector. Deployment of zero-emission mobility is highly reliant on availability 
of suitable charging infrastructure. Therefore prior to implementation of relevant M&Is, 
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it is important to assess the charging infrastructure network and evaluate whether 
additional funding from the SCP should be foreseen to install new charging stations to 
ensure smooth operation of related services, particularly in rural and underserved 
areas. Ensure that infrastructure rollouts align with SCP timelines and are accessible 
to all users, including those with limited digital skills. 

• The SCP managing authority, along with implementing authorities, should 
promote efficient home renovations during the SCP design and implementation 
phases. For M&Is supporting building renovation and boiler exchange, the emphasis 
should be on long-term effective solutions with some flexibility in renovation depth. For 
example, installation of a heat pump without insulation of windows and walls might not 
lower overall energy expenses, as expenses for electricity may be high. Qualified 
technical support personnel who evaluate the applications and assist the applicants 
with finding the most efficient solutions for their individual situation can mitigate these 
risks. In addition, to reduce the workload of technical assistance personnel, it is 
important to develop easily comprehensible guidelines for applicants, which explain 
the benefits of most common energy efficiency M&Is and prerequisites for its 
successful implementation. 

Targeting and protecting vulnerable tenants 

• The SCP managing authority should choose an adequate strategy for the 
administrative identification of vulnerable tenants prior to the SCP 
implementation. Targeting and administratively identifying vulnerable tenants is not 
always straightforward. Firstly, in case of investments in building efficiency or boiler 
replacement, it is not the tenant but the landlord making the decision and receiving 
funding from the SCF. Secondly, it is not always clear where vulnerable tenants live or 
how the implementing authority could receive this information. In case of tenants that 
live in social housing or at otherwise supported rental prices, the identification is 
relatively straightforward. For tenants outside of these types of rental agreements, an 
area-based approach that is based on the data and knowledge available at the level 
of the municipality and local actors and targets certain buildings, street sections or 
areas may be one way to approach the issue. 

• The SCP managing authority, together with the implementing authorities, should 
ensure that SCF benefits reach vulnerable tenants. Specific protection 
mechanisms have to be in place that ensure that vulnerable tenants can remain in their 
home at adequate rental prices following a renovation or boiler replacement supported 
through the SCF. This is necessary to ensure that SCF funds benefit the vulnerable 
tenant and not only the landlord benefitting from an increase in the value of their 
property. These mechanisms may include fixing the rental contract at a certain price 
for an adequate time period. In some cases, this may require adjustments to existing 
legislation, in others new legislation may have to be developed. 
 

Micro-enterprises 

• The SCP managing authority should reflect, prior to the SCP implementation, on 
a strategy for the administrative identification of vulnerable micro enterprises, 
and to design appropriate support measures for them. In the context of micro-
enterprises, it is particularly hard to find suitable data and develop adequate support 
mechanisms. Therefore, when monitoring the impacts of ETS2 and the SCF, special 
attention should be given to improving the knowledge on impacts on micro-enterprises 
and additional steps should be taken to support them in case the M&Is contained in 
the SCP are deemed insufficient.  
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List of the Beneficiary Authorities involved in the project  

Country Beneficiary Authority(s)  

    Belgium 

Federal Public Service of Health 
Food Chain Safety and Environment 

Brussels Environment 
Public Service of Wallonia Environment - Walloon Agency for Air and 

Climate (Agence Wallonne de l'Air et du Climat, AWAC) 
Flemish Agency for Energy and Climate (Vlaamse Overheid) 

Interfederal Service of Fight against Poverty 

   Croatia Ministry of Environmental Protection and Green Transition 

   Czechia Ministry of Environment 

   Denmark Danish Ministry of Climate, Energy and Utilities 
Danish Energy Agency 

   Finland Ministry of the Environment 
Ministry of Transport and Communications 

   Latvia Ministry of Climate and Energy 

   Lithuania Ministry of Environment 

   Romania Ministry of European Investments and Projects 

   Slovakia Office of Deputy Prime Minister - Government Office 
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