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Executive summary

The European Union (EU) has established ambitious objectives to significantly reduce
greenhouse gas emissions, promote the widespread adoption of renewable energy sources,
and improve energy efficiency. Meeting these targets requires a coordinated, multi-tiered
governance strategy that actively engages vulnerable consumers. This white paper examines
the primary challenges associated with the EU’s energy transition, highlighting its social
aspects and the consequences for energy-impoverished citizens. A sustainable and
economically accessible building stock is vital for this transformation; however, considerable
technical, economic, and social challenges must be overcome to facilitate a comprehensive
and socially inclusive transition. By analysing the current landscape, this paper synthesizes
scientific evidence, policy frameworks, and exemplary projects that present practical pathways
to achieving the EU’s objectives.

The shift towards a decarbonized, equitable, and financially viable energy system demands
an emphasis on comprehensive building renovations, the gradual elimination of fossil fuels,
increased electrification, and the reduction of energy consumption and biomass use.
Renovating Europe’s aging building infrastructure is crucial for enhancing energy efficiency
and affordability, particularly for marginalized households. Concurrently, the transition away
from fossil fuels must incorporate clean space conditioning technologies, such as heat pumps
and renewable district heating and cooling, to ensure accessibility, affordability, and cost-
effectiveness for all. Electrification efforts must be expanded while addressing the potential
financial implications for lower-income households, and the ongoing dependence on biomass
— frequently utilized by energy-impoverished consumers — warrants re-evaluation due to its
adverse effects on air quality and public health.

This white paper underscores selected key EU and national initiatives aimed at promoting a
fair and inclusive energy transition alongside building renovations. District heating and cooling,
as well as positive energy districts present collective mechanisms to improve energy efficiency
and affordability. Renewable energy communities empower citizens and local organizations
to produce and manage their own renewable energy sources. Integrated advisory services,
often referred to as one-stop shops, facilitate home renovations and enhance energy
efficiency, particularly benefiting vulnerable consumers. These can be complemented with
initiatives, such as energy coaching, to further support the most vulnerable. Building
renovation passports provide a structured, systematic approach to renovations, ensuring both
long-term energy performance gains and affordability. The societal readiness concept further
addresses behavioural, social, and economic barriers, promoting widespread public
engagement in the transition.

This white paper is part of the Implementation Working Group 5 on Energy Efficiency in
Buildings (IWG5-Buildings) and contributes to the European Strategic Energy Technology
(SET) Plan. Task Force 5 on Just Transition and Affordable Sustainable Renovation,
coordinated by IWG5-CSA, provides expert guidance to support policy implementation and
foster an inclusive energy transition. By integrating social dimensions with technical and
financial considerations, this document serves as a roadmap to ensure that the EU’s energy
transition is not only effective but equitable for all in its multiple dimensions.



1. Introduction

The European Union has established a comprehensive policy framework to ensure a "Just
Transition" towards a climate-neutral economy, emphasizing an affordable and sustainable
renovation. Under this framework, an increasing emphasis has been placed on the role of
citizens, mainly focused on energy poverty and vulnerable consumers in energy transitions.
Concepts such as energy citizenship (involvement and engagement in the energy transition)
(Thalberg and Hajdinjak, 2024) and the opportunities the transition presents to rectify
inequalities associated with fossil fuel-based energy systems (Lewis et al., 2021) are
identified. The energy transition is a pivotal mechanism within global, European, and national
policy frameworks to address inequities and advance towards a more inclusive and
participatory energy landscape. Below is an overview of relevant policies, plans, and support
schemes for this white paper’s scope.

In 2018, important regulation was set under the Renewable Energy Directive (RED II), which
promotes renewable energy adoption and addresses energy poverty through access to clean
energy, and the Energy Efficiency Directive (EED), which improves energy efficiency and
prioritizes vulnerable consumer groups in energy-saving measures.

In 2019, the release of the Clean Energy for All Europeans Package established a fair energy
market with provisions to protect vulnerable consumers and define energy poverty. This was
followed by the European Green Deal, focusing on achieving climate neutrality by 2050 with
measures to tackle energy poverty through investments in clean energy.

The Just Transition Mechanism (JTM), the Just Transition Fund (JTF), and the Just Transition
Platform (JTP) (2020) are central elements of the European Green Deal. They aim to ensure
a fair and inclusive shift to a climate-neutral economy by 2050 and support regions and
communities most affected by the transition to a low-carbon economy. The first EU
recommendation _on energy poverty was also set in 2020 as the Renovation \Wave
communication, aiming to improve energy efficiency, boost the economy, and deliver better
living standards for Europeans. As part of it, the Affordable Housing Initiative was set to
improve energy efficiency and affordability in the housing sector, particularly for vulnerable
populations.

In 2021, the Recovery and Resilience Facility (RRF) was launched to facilitate post-COVID-
19 recovery, focusing on green transitions and energy poverty reduction. The European Pillar
of Social Rights Action Plan was also launched to promote social fairness, equal access to
essential services, and energy poverty. After the invasion of Russia into Ukraine, to reduce
dependency on Russian fossil fuels and address energy poverty through increased energy
diversification and safety, the REPowerEU Plan was published (2022).

The Social Climate Fund (2023), derived from the Emission Trading Scheme (ETS) 2
revenues framed within the revision of the ETS Directive, provides financial support to member
states for the measures and investments included in their Social Climate Plans. The measures
and investments supported by the Fund shall benefit vulnerable households, micro-
enterprises, and transport users. This will be a 65 billion euro fund (+25% national
contribution), operational from 2026 to 2032. Also, in 2023, the revised Energy Efficiency
directive was published, including the first EU-wide “narrative” definition of energy poverty
(Article 2), ringfencing of energy savings benefiting energy-poor households, prioritization of
vulnerable and energy-poor households in energy efficiency measures, use of public funds,
information, and engagement (Articles 8, 22 and 24). Following that, in October 2023, the
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latest Commission Recommendation on Energy Poverty was released. It provides guidelines
for EU member states to enhance the identification, monitoring, and mitigation of energy
poverty, emphasizing the need for target measures to protect vulnerable consumers and
promote energy efficiency.

For the first time, 2024 brought an EU Commissioner (Dan Jgrgensen) to work on housing,
combining it with energy issues. Among other things, the plan is to set forward a European
Affordable Housing Plan, unblock funding from the European Investment Bank, and set new
funding sources to further progress the activities initiated under the Recovery and Resilience
Facility when it expires. Also, in 2024, the Energy Performance of Buildings Directive (EPBD)
recast focuses on enhancing energy efficiency by renovating the worst-performing buildings,
setting zero-emission standards for new constructions, integrating renewable energy, and
phasing out fossil fuel boilers.

Nevertheless, despite the strong policy framework, multiple technical and social challenges
have been arising for successfully implementing climate, energy consumption, renewables
integration, and energy efficiency objectives across regions, sectors, and at multiple scales.
This is particularly challenging when action should go beyond business as usual and low-
hanging fruit sectors and target the most vulnerable, energy-poor citizens and hard-to-reach
energy users, leaving no one behind.

A set of factors contributes to varying dimensions and depth of energy poverty vulnerability
across the EU, such as socio-economic, technological, cultural, and geographical (e.g., low
income, high energy costs, energy inefficiency of buildings, location in disadvantaged
geographical/urban/extra-urban contexts, lack of knowledge on the overall energy efficiency
issue, ‘seasonality’ (energy poverty in cold season / warm season). This can be related to the
right to access basic energy services while also promoting the “Right to Energy” which could
be one of the guiding principles for a Just Transition. Housing affordability issues are also
intertwined with this.

Alignment with IWG5 updated implementation plan and its innovation
action targets

This document belongs to a set of contributions by the Implementation Working Group 5 on
Energy Efficiency in Buildings (IWWG5-Buildings), aimed to give support to the European
Strategic Energy Technology (SET) Plan through its Implementation Plan (IP), which was
recently updated (middle 2024). This White Paper is a fruitful contribution from Task Force 5
on Just Transition and Affordable Sustainable Renovation, coordinated by IWG5-CSA, aimed
to provide expert support to IWG5 to implement the SET Plan effectively.

IWG5 promotes mainstreaming innovative renewable energy and energy efficiency
technologies in buildings, improving the renovation rate while also considering resource
efficiency and circularity of buildings. These objectives are aligned with EU goals in the short
term (2030) and the mid-long term (2050). Since citizens, especially vulnerable ones, must be
considered to promote a Just Energy Transition, this white paper intends to approach the
social impacts of those objectives, their implementation, and other aspects that should be
considered from a social perspective. The IWG5-Buildings Implementation Plan provides
several Innovation Targets, according to two different Actions: 5.1 on Sustainable Materials
and technologies for energy efficiency solutions for buildings, and 5.2. on Cross-cutting
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Heating and Cooling Technologies for buildings. Considering those more intertwined with the
social dimension of Just Energy Transition and Affordable Sustainable Renovation, some of
those objectives are highlighted, as they involve building users within their proposals:

9 Target 5.1-T1 - Reduce the energy use of buildings by 16% in 2030 with respect to
2020.

9 Target 5.1-T2 - Develop and demonstrate solutions for zero-emission buildings by
2030 while retaining cost efficiency.

1 Target 5.1-T3 - Develop and demonstrate market-ready solutions to reduce the
average duration of energy-related construction works by more than 40% for
renovation and new buildings compared to current national standard practices.

1 Target 5.1-T4 - Develop and demonstrate market-ready solutions to reduce the
difference between the predicted and the measured energy performance to a
maximum of 15% after the commissioning period, aiming to reach 10%.

The remaining targets (Targets 5.1 T5 and T6, and Targets 5.2), although they also have
inherent social dimensions to be considered, are more technical in their definition. Thus, a first
approach is taken to the first four 5.1 targets, and further reflections on the social implications
of EU objectives, which are also aligned to the remaining 5.1 and 5.2 IWGS5 targets are offered
in the subsequent sections of this document.

This white paper aims to address key challenges of the EU energy transition to become fair
and just, directly affecting society and having a particular impact on vulnerable and energy-
poor citizens. Besides, the current situation is explored in its multiple dimensions, and the
relevance of a renovated, sustainable, and affordable building stock is outstanding, where key
implementation challenges and solutions must be further defined for a deep and socially
inclusive change. It is organized into five sections. The introduction unfolds the current key
energy, climate, and buildings EU-level policy framework, framing the need for a socially
relevant transformation and energy poverty reduction. This is followed by section 2, which
depicts the focus and key concepts of the white paper around the just transition, vulnerable
consumers, and energy poverty. Relevant stakeholders' profiles mapping under the quadruple
helix are also identified. Section 3 assesses four key areas of action where challenges towards
a just energy transition are identified, pointing out red flags and potential solutions. Section 4
looks ahead and assesses a series of relevant solutions enabling a more inclusive and socially
just process, identifying selected EU and national projects and initiatives where inspiration and
synergies can be explored. Section 5 concludes the white paper by summarising the main red
flags, barriers, and gaps within the implementation actions while providing recommendations
for the current SET Plan IWG5-Buildings Implementation Plan targets.



2. Just Transition: affordable, sustainable renovation

The ambitious EU purpose of a Just (energy) Transition entails significant challenges to face,
both in terms of paradigm shift in industrial sectors, regions, and countries traditionally linked
to fossil fuels, boosting greener jobs and re-skilling sectoral workers; making energy more
affordable, safer, and stable for all, through governance, democratization and commitment,
reinforcing the sense of belonging in communities; and mitigate energy inequities, such as
energy poverty and vulnerability.

To reach this, different stakeholders are to be proactively involved at a multiscale level to
guarantee that the investment mechanism provided by the EU reaches final users and
communities, paying special attention to the most vulnerable ones effectively.

The following section digs into the main definitions either provided by the EU or consensually
agreed upon by MS for the topics of this White Paper, such as Just Transition, Affordable and
Sustainable Renovation, and their social implications. Besides, it deserves to be mentioned
the relevant stakeholders to get involved in this process of transitions, including the Quadruple
Helix (Public and Private sectors, Academia and Research Institutions, and Civil Society) and
most disadvantaged groups, as vulnerable and hard to reach.

This White Paper of the Implementation Working Group on Energy Efficiency in Buildings
IWG5 Buildings Task Force 5 focuses mainly on social perspectives of the Just Transition,
integrating environmental, economic, and technical impacts on civil society, with emphasis on
vulnerable populations.

Just (energy) transition

A fair and just transition to a climate-neutral Union by 2050 is at the core of the European legal
and policy frameworks. It is essential to achieving the goals of the Paris Agreement, the Green
Deal, and the EU's 2030 energy and climate goals.

The |International Labour Organization (ILO) defines Just Transition as: “Greening the
economy in a way that is as fair and inclusive as possible to everyone concerned, creating
decent work opportunities and leaving no one behind”. Moreover, Eurofound describes it as
“the transition to a climate-neutral economy while securing the future and livelihoods of
workers and their communities”. Thus, a just transition to a climate-neutral economy
guarantees better and decent jobs, social protection, more training opportunities, and greater
job security for all workers affected by global warming and climate change policies. In other
words, just transitions (meaning more than one possible pathway depending on the region)
imply not only that everyone can equally access transition policies but also that everyone can
equally access the benefits (comfort, air quality, skills, savings, etc) of transitioning to a
greener society and economy. The “Just” dimension also encompasses empowerment and
equitable decision-making access. This includes ensuring accessible participation and
meaningful influence on decisions by all groups (Abram et al., 2022).

The EU aims to be the first climate-neutral region by 2050. To reach this ambitious objective,
considerable investment was intended, over 10 ftrillion from the European Green Deal
Investment Plan, where 100 billion euros are planned to be mobilized under the Just Transition
Mechanism. It will support regions, workers, and sectors affected by the transition towards a
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green economy. This is primarily focused on the most carbon-intensive regions and those with
people working in the fossil fuel industry. Those member states will get access by preparing
territorial just transition plans up to 2030, addressing social, economic, and environmental
challenges.

However, if not carefully managed, transition pathways could exacerbate social inequality,
trigger civil unrest, and reduce the competitiveness of businesses, industries, and markets.
Transition pathways have significant distributional impacts, with job losses likely in certain
sectors, regions, and communities—particularly those heavily reliant on fossil fuels or carbon-
intensive industries and where opportunities for economic diversification are limited.

According to the Just Transition Mechanism Document by the European Commission (EC),
there are three well-differentiated social groups or scales to be assisted in Just Transition: 1)
companies and sectors, 2) people and citizens, and 3) member states and regions. Different
actions are developed to reach the objectives for the three social groups, here, we highlight
the ones targeting citizens:

1 supporting climate-resilient investments and green (new) jobs and employment
opportunities in new sectors and those in transition, besides re-skilling opportunities

1 Improving energy-efficient housing

1 Access to clean, affordable, and secure energy

1 Fighting energy poverty

So, a deep interlinkage is found between social and economic aspects concerning energy in
every stage of its value chain: production, distribution, consumption, and delivery to final users;
and a clean and affordable transition to low-carbon energy resources since they imply a severe
transversal renovation, transforming business models and industry sectors, and finally
affecting the human capital as well.

Besides, legislative packages introduced in July and December 2021, such as “Fit for 557, to
implement the European Green Deal, prioritize tackling energy poverty and safeguarding
vulnerable populations. Additionally, the Renovation Wave, a key initiative aimed at
accelerating the renovation of both private and public buildings, also places significant
emphasis on addressing energy poverty.

Researchers have also developed the concept of a just transition based on the notion of
energy justice (Sovacool et al., 2016; Sovacool & Dworkin, 2015), which promotes the
equitable management of energy-related issues. It advocates for recognizing communities'
diverse needs and ensuring representation in transparent and accessible decision-making
processes. This requires fair and participatory procedures that empower users and ensure no
one is left behind. Additionally, material and immaterial costs should be distributed equitably
in quantity, quality, and spatial distribution.

Energy poverty

The EU is committed to tackling energy poverty and ensuring vulnerable consumers access
essential energy services and products. The concept of energy poverty was first introduced in
EU law by the Directive on common rules for the internal electricity market (2009/72/EC).
Since then, the narrative of a just and fair energy transition has been broadened, and over the
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past decade, the EU has increased its efforts and made energy poverty a key concept through
policy action, recommendations, and initiatives such as the Energy Poverty Observatory
(2016-2020) and the Energy Poverty Advisory Hub (EPAH) (2021-2028). Furthermore, it has
set up in 2022 the Commission Energy Poverty and Vulnerable Consumers Coordination
Group for the exchange of information and coordination between the Commission and
Member States on energy poverty.

Energy poverty consists of fia household’s lack of access to essential energy services, where
such services provide basic levels and decent standards of living and health, including
adequate heating, hot water, cooling, lighting, and energy to power appliances, in the relevant
national context, existing national social policy and other relevant national policies, caused by
a combination of factors, including at least non-affordability, insufficient disposable income,
high energy expenditure and poor energy efficiency of homes”.

In addition, vulnerable households comprise households in energy poverty or households,
including low-income and lower middle-income ones, that are significantly affected by the price
impacts of the inclusion of greenhouse gas emissions from buildings within the scope of
Directive 2003/87/EC and lack the means to renovate the building they occupy’. In this
context, private household, or just household, means a person living alone or a group of
persons who live together, providing oneself or themselves with the essentials of living?.

Moreover, the vulnerability of these households is also shaped by the physical condition of the
buildings they inhabit, as well as neighbourhood infrastructure services, accessibility, and the
capacity to offer spaces for social cohesion, healthy outdoor living, and the strengthening of
public and interpersonal relationships. Obsolescent building components, inadequate
insulation, and outdated heating systems further exacerbate energy poverty, while limited
access to essential services, public transport, and neighbourhood safety can heighten social
and economic exclusion. Addressing these multidimensional factors is crucial for ensuring
inclusive and effective energy transitions.

Hard-to-reach energy users is also a concept that has been receiving growing attention
among researchers, policymakers, and practitioners, defining those who are difficult to reach
physically, underserved, or hard to engage or motivate — are a vital concern for just energy
transitions (Ambrose et al., 2019; Rotmann, et al.,, 2020, Mundaca et al., 2023). An
International Energy Agency Users TCP task deals explicitly with these HTR energy users.
HTR profiles have been identified in Sequeira et al. (2024) that systematizes a theoretical
framework, proposing thirteen profiles for vulnerable households (i.e., low-income, low
education, rural, multi-family, elderly, young, single parents, migrants, unemployed, ill-health
and disabilities, ethnic minorities and Indigenous groups, homeless and informal settlements,
travellers and nomadic communities), two for high-income households (high-income,
sumptuous spenders), and two for tenants and landlords (tenants, landlords). A significant
share of the EU population intersects at least two profiles, compounding the barriers to their
engagement.

" Article 2, point (10) of REGULATION (EU) 2023/955 OF THE EUROPEAN PARLIAMENT AND OF THE COUNCIL of 10 May
2023 establishing a Social Climate Fund and amending Regulation (EU) 2021/1060:_ https://eur-lex.europa.eu/legal-
content/EN/TXT/?uri=celex%3A32023R0955

2 Article 2, point (15), of REGULATION (EU) 2019/1700 OF THE EUROPEAN PARLIAMENT AND OF THE COUNCIL of 10
October 2019 establishing a common framework for European statistics relating to persons and households, based on data at
individual level collected from samples, amending Regulations (EC) No 808/2004, (EC) No 452/2008 and (EC) No 1338/2008 of
the European Parliament and of the Council, and repealing Regulation (EC) No 1177/2003 of the European Parliament and of
the Council and Council Regulation (EC) No 577/98

11


https://energy-poverty.ec.europa.eu/
https://energy-poverty.ec.europa.eu/
https://energy-poverty.ec.europa.eu/
https://eur-lex.europa.eu/legal-content/EN/TXT/HTML/?uri=CELEX%3A32022D0589
https://eur-lex.europa.eu/legal-content/EN/TXT/HTML/?uri=CELEX%3A32022D0589
https://userstcp.org/hard-to-reach-energy-users-task/
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=celex%3A32023R0955
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=celex%3A32023R0955

Energy is vital to our daily lives. Maintaining adequate heating, cooling, and lighting in our
homes is necessary to ensure a decent quality of life and support our health. Energy poverty
arises when a household is forced to cut back on energy usage to a level that harms the health
and well-being of its members. It is primarily driven by three main factors: High energy prices,
low household incomes, and poor energy performance of buildings and home appliances.
Stojilovska et al. (2021) highlight emerging debates linked to energy poverty, which include
good governance, citizens' agency, new energy services, and new threats from the energy
transition.

Because it primarily affects households and is multifaceted, energy poverty remains a
significant challenge for the EU. It displays significant disparities across EU countries, as it is
influenced by heterogeneous national realities such as climate, geography, natural resources
availability, buildings and energy infrastructure, and national and local policies and support
schemes. The situation has been exacerbated by the COVID-19 pandemic, rising energy
prices, and the Russian invasion of Ukraine in February 2022, which has made an already
difficult situation even worse for many EU citizens.

The situation in the whole EU is concerning since vulnerability to multiple energy poverty-
related situations has increased and depicts different depths across member states.
Depending on the indicator selected, between 8% and 16% of the EU population could be
facing energy poverty, while most of the energy poor are not income-poor (Maier & Dreoni,
2024).

Examples of relevant indicators showcasing important dimensions of energy poverty
vulnerability are the proportion of households “unable to keep adequately warm their homes”
which has increased from 6.9% in 2021 to 10.6% in 2023, being Southern countries, such as
Spain or Portugal (both with 20.8%) in the top of EU. EU27 average on “Arrears in utility bills”
has also increased from 6.4% in 2021 to 6.9% in 2023, making Greece the worst one, with
32.9% of the households reporting problems. The population living in a dwelling with presence
of leak, damp and rot has progressed from 14.8% (average EU27) to 15.5%, with Cyprus
(31.6%) and Portugal (29%) the worst-performing countries. Housing costs overburden rates
have also increased from 8.7% to 8.8%, with Greece unfolding 28.5% of the population
affected. Further discussion of other energy poverty-relevant indicators portraying its multiple
dimensions can be found in Gouveia et al. (2022) and Gouveia et al. (2023) (Figure 1).
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Populatlon living in a dwelling with presence of leak, damp and rot Housing cost overburden rate
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Figure 1 - Inability to keep home adequately warm (2023) (top left); Arrears on Utility Bills (2023) (top right);
Population living in a dwelling with presence of leak, damp and rot (2023) (bottom left); and Housing Cost
Overburden Rate (2023) (bottom right) (EPAH, 2025)

Energy poverty must be tackled by addressing its root causes through structural and targeted
measures, particularly by increasing energy efficiency for buildings’ infrastructure and
domestic appliances and equipment. Tackling energy poverty requires holistic efforts at all
levels of governance, from the European to the local level, encompassing climate, regional
differences, socio-economic conditions, and cultural habits. Therefore, contextualized
solutions are very relevant.

Affordable and sustainable renovation

A key challenge in housing and buildings is to ensure minimal adequate conditions for the
health and well-being of their occupants through safe and stable access to domestic energy
and its efficient use to optimize the households’ expenditures on it. Achieving this requires a
blend of passive and active measures within buildings and their energy services. Passive
measures focus on the building's design and material selection. In contrast, active measures
involve clean heating and cooling technologies, domestic hot water, lighting, and energy
required for other home devices and appliances.

Therefore, the concept of building renovation encompasses any energy-related building
renovation, that has the aim of increasing the energy performance of buildings, such as the
insulation of the building envelope, that is to say, the walls, roof, floor and replacement of
windows, and the installation of technical building systems, compliant with any relevant
national safety standards, including by contributing to the renovation requirements established
in the EPBD (recast).

The Renovation Wave strategy aims to double the annual rate of building energy renovations
by 2030, targeting the renovation of 35 million buildings, at least doubling the annual rate of
energy renovations in the EU, and promoting job creation in the construction sector. It
emphasizes reducing the whole-life-cycle emissions of buildings, starting with new
constructions and including renovations. The strategy calls for phasing out fossil fuels in
heating and cooling to decarbonize the sector. It sets a vision for zero-emission buildings with
very low energy demand and no fossil fuel emissions by 2030 for new buildings and 2050 for
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existing ones. Major renovations should focus on cost-effective energy performance
improvements, low climate impact (GHG emission), and resource-efficient solutions, with
flexibility in defining the renovation scope. Energy needs for zero-emission buildings can be
met by renewable energy sources such as solar, geothermal, and district heating, as depicted
on the_EPBD (2024). In addition to this, heat pumping technology and heat recovery could
contribute to energy saving.

Sustainable

Building energy consumption not only involves the operational stage but also the whole life
cycle of buildings, their construction materials and methods, so sustainable use of natural
resources and energy has to be considered, from their design, production and construction to
their removal, under principles of circularity and minimal and efficient material use, for any of
their components and the building as a whole. Proximity and local production of raw materials
and providers, less transportation, and efficient use, as long as possible, also considering it
for a potential replacement or disposal. It is also relevant to guarantee, especially for
innovative, transformative, or recycled materials, to accomplish other performance
requirements according to the intended use (Cuerdo et al., 2014; Kioumarsi & Shafei, 2024).
In the case of energy, the EU mandates require it to be clean, encompassing local renewable
energy generation or recovered from other energy processes, thermal energy storage (TES),
heat recovery, and distribution throughout the building. The use of passive building design
strategies is key to ensure that the building energy needs can be fulfilled to a large extent
without resorting to, or at least minimizing, the use of mechanical systems. Building
renovations are an opportunity to improve building performance.

However, not much analysis is still carried out concerning social aspects when considering
sustainability and LCA approaches in building renovations or reconstructions (Leichter &
Piccardo, 2024), being needed to focus more on social and economic impacts, to explore
comprehensively the sustainable approach of renovation (Fahlstedt et al., 2024), and the
potential affordability of those interventions, especially for vulnerable population.

Sustainable interventions must also enhance energy awareness, particularly among
vulnerable communities, where efficiency and renovation may not be a priority due to more
immediate concerns and already frugal lifestyles. With institutional support, local initiatives
and civil society organisations can help bridge this gap. Services like One-Stop Shops
(Bertoldi et al., 2021) can assist residents by providing guidance on energy management and
facilitating the adoption of technologies such as mechanical ventilation systems and heat
pumps.

Affordable

Bearing in mind that 85% of EU housing was built prior to the year 2000, and three-quarters
of those perform poorly in terms of energy, their homeowners could potentially face expensive
costs to meet the new requirements established by the EU and their updated mandates.

As recognized within the European Parliament Resolution on Decent and Affordable Housing
for All (2021), the Commission and the Member States aim to ensure equal access for all to
decent housing, including [...] a high-quality indoor environment and to affordable, reliable,
sustainable energy for all, thereby contributing to eradicating poverty in all its forms, protecting
the human rights of disadvantaged households and supporting the most vulnerable groups, to
protect their health and well-being.
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So, to defend the “Right to Energy®” and ensure a proper, safe, stable and permanent home
energy supply, not only energy access has to be guaranteed, but also the affordability, in terms
of the cost of energy services and the ability of consumers to pay for them, without
compromising other essential needs. Solutions have to facilitate support mechanisms to
enable access to a renovated housing stock and to more efficient energy services, appliances,
and devices while promoting social knowledge on energy efficiency (energy-conscious
behaviour) for living.

The Affordable Housing Initiative builds on several key EU actions, including past housing
partnerships and resolutions by the European Parliament and other committees, focusing on
energy efficiency and affordable housing. It is a flagship of the New European Bauhaus (NEB),
emphasizing sustainability, aesthetics, inclusiveness, and energy-efficient buildings. The
initiative aligns with the European Pillar of Social Rights, particularly Principle 19 on housing,
and supports the EU's cohesion policy for 2021-2027. It strengthens locally-led development
strategies with the European Regional Development Fund (ERDF) funding for sustainable
urban development. The initiative also aligns with the NextGeneration, EU Recovery plan,
REPowerEU, and updates to the Energy Efficiency and Energy Performance of Buildings
Directives.

Stakeholders

The Just Transition associated with the decarbonization of the MS economies is a multifaceted
phenomenon that involves a ‘diversified set of stakeholders’ ranging from government and
public authorities in a multi-level governance system to industry players, academia and
research institutions, and civil society. Every stakeholder type plays an important role in a
framework for innovation and collaboration. Cooperation in a holistic approach is necessary
for the aimed Just Transition to be effectively achieved.

Current policy initiatives seek to engage citizens in the transition to e.g. environmentally
sustainable and energy-efficient practices, climate action, and building renovation while
encouraging them to adopt eco-friendly behaviours. To achieve these objectives, it is essential
that citizens feel both empowered and inspired to take part. Nevertheless, the avenues
available for citizen participation, especially for the most vulnerable, can be intricate, often
favouring individuals with higher education, income, and literacy levels while restricting
participation opportunities for those lacking these advantages (Castro et al., 2024). In addition
to the vital contributions made by citizens and local governments, entities such as businesses,
non-governmental organizations (NGOs), and educational institutions play pivotal roles in
facilitating and driving green transitions. Looking at each one more specifically, we can see
their importance in supporting a more just energy transition:

0 The Public Sector plays an important role in policy creation, regulation, and funding. It can
design and implement affordable and sustainable building renovation policies, set eligibility
criteria for the most vulnerable, and allocate funds and incentives through funding programs
under the Recovery and Resilience Plans, the Just Transition Fund, and other EU
initiatives.

3 The right to energy means that all individual humans enjoy certain rights and entitlements to be able to enjoy
access to energy services necessary for health, well-being, social inclusion and full participation (ENGAGER, 2021)
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The Private Sector provides market structure, innovation, technological solutions, and
investment. It can, for example, participate in public-private partnerships for renovation
projects, develop innovative technologies and materials, or implement solutions such as
solar PV systems or heat pump installations on the ground. Under this type are, for
example, private housing companies that can decide on investment in renovation, heating
systems, rent levels, etc. Sometimes, they lack the competence and incentives to make
long-term investments. These challenges also apply to public housing. Another example
related to industry stakeholders is power utilities and energy distributors, which are key
players in the energy transition.

Academia and Research Institutions generate knowledge, research, and technical
expertise for implementing solutions and supporting policies. These stakeholders can offer
training programs to upskill workers in the green economy, provide technical expertise to
government bodies (national to local), assess the impact of just transitions policies, conduct
research on energy-efficient technologies or sustainable materials, and develop and
support the sector with fact-based decision-support tools.

Civil Saciety, which includes citizens and non-governmental organizations, advocates for
social equity, inclusivity, and broader sustainability of policies and measures. This can be
done by their participation in community-led renovation initiatives or renewable energy
community development. Civil society is also vital in ensuring projects and actions address
vulnerable populations’ needs (e.g., energy poverty and affordable housing). Challenges
arise, for example, to private owners (both multifamily and single-family buildings) related
to lack of information, competence, and incentives to carry out renovation, change heating
systems, or replace old inefficient appliances. Vulnerable groups such as the elderly, retired
people with old homes and low income, women, migrants, unemployed, single parents with
small children, disabled, and persons with permanent health conditions are of particular
attention.
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3. Implementation

Since a just transition should be not only for the people but with the people, in this section, we
identify a set of areas where buildings decarbonization-related challenges are already arising.
We also suggest a deeper look at integrating the most vulnerable citizens' perspectives and
related impacts. For each one, we a) synthesize the current situation, contextualizing it on
policies and depicting key figures across the EU; b) identify related short-term to long-term
objectives of EU policies; c) explore multiple social dimensions for each topic addressing
situations such as operationalization and bureaucracy, existing support mechanisms and
funding, knowledge, market response, and potential environmental, social and economic
impacts. We conclude with a series of actions and recommendations linking to relevant related
initiatives. The areas covered by this white paper, where the EU and MS establish their
objectives with clear social implications, are:

9 Prioritize holistic building renovation

1 Set fossil fuels phase-out

9 Increase electrification

1 Reduce energy use and consumption of biomass

Prioritize holistic building renovation

Buildings contribute 40% of the EU’s final energy demand, presenting significant untapped
potential for energy savings. As a result, buildings play a crucial role in achieving the
sustainability targets outlined in the European Green Deal and European Climate Neutrality
targets, aiming to reduce net greenhouse gas emissions by at least 55% by 2030 (CORDIS).

Renovating Europe’s building stock presents significant potential for fulfilling its climate
commitments. The main challenges lie in improving building renovation' rates, quality, and
effectiveness. The long-term renovation strategy aims to support the renovation of their
national building stock into a highly energy-efficient and decarbonized building stock by 2050.

One of the key EU objectives regarding buildings’ renovation is set on the Renovation Wave,
aiming for double building renovation rates in the next 10 years, increasing energy and
resource efficiency of building renovation. The renovation of around 35 million buildings while
creating 11-18 local jobs per million euros invested aims to reduce 60% of GHG emissions,
14% of energy consumption, and 18% of heating and cooling.

The Renovation Wave's ambitious objectives and implementation can be seen across multiple
EU regions as potentially challenging energy poverty goals and overly ambitious, overlooking
the affordability and social consequences for low-income households and on-the-ground
implementation problems. Additional challenges might arise from tenants and homeowners.
Many policies prioritize owner-occupied homes, leaving renters in precarious situations or
increased situations of "renoviction” after landlords renovate the houses, passing costs onto
tenants through higher rents, leading to gentrification and displacement. Moreover, low-
income owners will not have the financial capacity to renovate their houses to meet the
Renovation Waves’ objectives. This will also generate “renoviction” and worsen energy
poverty condition of the low-income population, regardless if they are tenants or homeowners.
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These initiatives have to be also promoted by homeowners, and their representatives, who
often are not aware of the benefits of building energy saving and improved efficiency
(Prafitasiwi et al., 2022), of the technologies available, their availability and viability. According
to Neuroject, many people do not know the financial mechanisms to support these projects
and their economic benefits, or distrust the timing, implications and disturbances generated
by works (Serrano-Jiménez et al., 2021). Furthermore, other European initiatives, such as
Housing Europe, the European Federation of Public, Cooperative, and Social Housing, help
building stakeholders, not only homeowners and tenants, to explore funding paths, legal
frameworks, and other mechanisms to renovate buildings and be more efficient, primarily
focused on the underserved.

Renovations generate an added value that could deal with moving tenant households to
cheaper and even worse-quality homes, so inequalities are perpetuated or even worsened
(Granath & Femenias, 2022). It should lay on five interrelated justice dimensions: distribution,
recognition, participation, capability, and responsibility (Broers et al., 2022).

Tenants are one of the most vulnerable social groups due to the lack of capacity for decision-
making and potential improvement on the dwelling or the building, affecting their daily tasks
and indoor environmental quality, with potential consequences on health and well-being
(Cuerdo-Vilches et al., 2021; Cuerdo-Vilches & Navas-Martin, 2024). At the same time, their
energy consumption patterns may slightly differ, affecting the related considerations and
indicators within the renovation process (Hernandez-Cruz et al., 2024). However, the tenants’
reactions may vary from skeptical or resistant to satisfied and even demanding (Palm et al.,
2020). Once renovated, the added value associated with housing should be regulated with
proper legal and policy mechanisms to minimize the impact on vulnerable people in this
tenancy situation, allowing them to stay in their homes (Mangold et al., 2016).

Renovation rates for residential buildings are more prominent on light ones, reducing
complexity and cost levels. The 2012-2016 average for EU28 showed that the percentage of
deep energy renovations was just 0.2%. The annual weighted energy renovation rate was
estimated for that period to 1.0%, with significant variations among MS (Figure 2). Due to
recent, more ambitious policies on buildings renovations and funding derived from the RRF
and REpower EU, it is expected that more recent figures showcase more significant renovation
rates.
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Figure 2 - Renovation rates in residential buildings in the EU28 MS by renovation level, annual average 2012-
2016 (EC, 2021b)
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According to EC (2021a), by 2030, envelope renovation rates must rise from the current 1.3%
to 2.0% for homes with non-fossil fuel heating, 2.5% for those using natural gas, and 3.3% for
homes reliant on oil and coal. Beyond 2030, the renovation rate for homes using oil and coal
is projected to exceed 5%. However, the reduction of oil use needs to be four times as high (-
60%), and natural gas use twice as high (-30%), so envelope renovations need to be
complemented with renovations that decarbonize heating systems, switching them away from
fossil fuel (EC, 2021a).

Following what Buildings Performance Institute Europe (BPIE) exposes, deep building
renovation presents a more comprehensive way of reaching the full potential of a building to
reduce its energy demand, bearing in mind its typology and climatic area. Although there is
no legal definition in EU legislation, the European Commission has often referred to the proxy
of ‘60% primary energy savings’ for determining what a deep renovation is. Its potential energy
savings and performance are optimized, and the minimized energy needed comes from
renewable energy sources. This scheme of exhaustive renovations also considers the carbon
footprint and embodied energy of constructive materials and the sustainable use of resources
in the whole lifecycle of the building to achieve climate goals. However, it still struggles with
difficulties since only a few projects have implemented a deep renovation. Some barriers come
from the need for higher investment costs and long contract periods, surpassing a decade.

From a holistic buildings renovation perspective, a lifecycle perspective is missing, with
harmonized tools such as the Life Cycle Assessment and Environmental Product Declarations
(both even for whole buildings) (JRC, 2018; Gu & Bergman, 2018) not just for the operation
stage, but also for production and construction, could lead to worse building management of
resources and energy, and thus, poor performance of the building in terms of energy and IEQ,
being more inefficient and GHG-emitting, which also brings more costs in terms of
maintenance, replacement, and energy. A social perspective on the LCA has only been
addressed in a few countries (Mjérnell et al., 2024, Mjornell et al., 2019), and further social
indicators could be considered, as well as the Social Return on Investment (SRol) (Bottero et
al., 2017).

Furthermore, National Building Renovation Plans and Social Climate Plans must work
together to ensure EU policies are implemented effectively, protecting vulnerable households.
To that end, tools such as Long-Term Renovation Strategies (LTRS) guarantee that adequate
financial support is available and earmarked for the most deprived. Measures to reach that
purpose with effectiveness could include transparent and inclusive consultation processes,
timely action, improving the role of local level, better-targeted funding and regulatory
frameworks, and large-scale integrated projects, with other actions furthering the boundaries
of buildings, including neighbourhoods and districts (CAN Europe, 2024).

Decarbonization should primarily focus on building renovation, reducing energy needs, and
improving indoor thermal comfort. Therefore, measures and investments should prioritize,
whenever possible, enhancing the energy performance of buildings through interventions in
the passive components of buildings. However, there are also innovative systems for installing
supply and exhaust ventilation with heat recovery with minor interventions (Bebo, Sabo, and
Energimyndigheten, 2014).

When considering the replacement of equipment, it is essential to consider any renovations
that have been completed or are planned for the building. Energy-efficient renovations—such
as wall and roof insulation and high-performance windows—can significantly decrease energy
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consumption and enhance comfort, potentially rendering the installation of new energy-
consuming equipment unnecessary in some climates. Conversely, this may suggest that
equipment with a lower capacity could suffice.

It is also essential to follow up and support proper energy behaviour among energy users
following the implementation of renovation solutions. This suggests the need for parallel
campaigns to educate and inform occupants and the role of strategic design that reflects users'
needs and habits, in line with the principle of recognition and justice.

Nevertheless, the investment required to decarbonize energy use and deep energy renovation
of homes far exceeds the amounts currently allocated by the EU and national governments.
Therefore, it is essential to significantly increase public funding streams to meet the
decarbonization and renovation targets by 2050, primarily targeting vulnerable families. To
increase the funding for decarbonization, the carbon tax could be applied to any carbon-based
industries, boosting them to leave those energy sources (Geroe, 2019).

A clear example of successful deep renovation of social housing, with pilots in France and
Italy, is the HEART EU project. The Holistic Energy and Architectural Retrofit Toolkit (HEART)
brings together different components and technologies that can transform existing buildings
into smart buildings, thus contributing to the Renovation \Wave to decarbonise Europe’s
building stock.

Set fossil fuels phase-out

Eliminating energy consumption from fossil fuels is fully justified by the considerable negative
impact fossil fuel consumption has on the environment and populations, including GHG
emissions, such as carbon dioxide, which cause global warming, and its contribution
throughout its lifecycle to various other environmental problems, such as soil degradation,
water pollution, air pollution, and ocean acidification (NRDC, 2022). Fossil fuel pollution was
responsible for 8.7 million deaths globally in 2018 (Vohra et al., 2018).

The recent Energy Performance of Buildings Directive Recast (2024) strengthens
decarbonization objectives through a twofold objective: contributing to reducing buildings’
GHG emissions and final energy use by 2030, providing a long-term vision for buildings, and
ensuring an adequate contribution to achieving climate neutrality in 2050. This is underscored,
among others, by introducing zero-emission buildings as a standard for new buildings,
calculating whole life cycle carbon, phasing out incentives for fossil fuels, and defining the new
legal basis for national bans.

In 2022, households represented 25.8% of final energy consumption. Natural gas accounted
for 30.9% of the EU final energy consumption in households, electricity - 25.1%, renewables
and waste - 22.6%, oil & petroleum products - 10.9%, and derived heat - 8.2%. A small
proportion - 2.3% still used coal products (Figure 3) (Eurostat, 2024).

Historically, efforts to replace fossil fuels with renewable energy sources to cover domestic
hot water, heating, and cooling demands have been slow and overly reliant on biomass.
However, advancements in heat pump technology and industry innovation have marked a
significant shift, accelerating their adoption in buildings (EEA, 2023a).
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The International Energy Agency (IEA) projects a substantial increase in the adoption of heat
pumps, a validated eco-friendly technology that, when operated using renewable electricity,
has the potential to cut heating emissions by up to 90% compared to traditional gas boilers,
contingent upon the electricity generation mix. A report from the European Climate Foundation
(ECF) indicates that the installation of 60 million heat pumps across the EU by 2030 could
facilitate a 40% decrease in gas consumption for buildings relative to 2022 levels, alongside
reductions of 46% in carbon dioxide emissions and 40% in nitrogen emissions, respectively
(ECF, 2023).

The International Energy Agency calls for implementing "carrot and stick" policies, such as
banning the sale of gas boilers starting in 2025, to accelerate the adoption of this type of
equipment (IEA, 2021). On the other hand, converting fossil fuel boilers to biomass systems
may lead to a "fuel lock-in" situation, as these systems last for many years, with implications
for forest resource availability, air quality, and public health (EEA, 2023). This is especially
relevant for vulnerable consumers in multiple EU countries still relying on the use of wood in
fireplaces (Stojilovska et al., 2023).

Looking to the current status of EU member states households’ energy use profile, it is clear
that decarbonizing buildings is imperative but also a challenging path, with significant
obstacles to overcome: implementing energy efficiency standards, promoting building
renovation to ensure improved energy performance, creating effective support and financing

et al
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