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Abstract
The EU and 21 out of 27 Member States achieved their headline 
2020 target for energy efficiency in terms of maximum final 
energy consumption (not to exceed). This was partly due to 
COVID19. The picture is even more mixed when looking at 
Member States’ energy savings obligation: 14 Member States 
met their target of cumulative energy savings over 2014-2020, 
whereas ten Member States failed, and final data were missing 
for the three remaining ones (based on Commission’s report).

The Fit-for-55 package brought more ambition for the 2030 
targets, including for the energy savings obligation, now Arti-
cle 8 of the Energy Efficiency Directive (EU) 2023/1791 (EED). 
New provisions also require Member States to achieve a share 
of their energy savings among priority groups (energy poverty 
ringfence), while energy savings from installing or purchasing 
fossil fuel technologies will progressively be excluded, in line 
with the EU Green Deal’s objectives of a Just Transition and 
climate neutrality.

This paper reviews the latest data about the previous obli-
gation period (2014-2020) and the current one (2021–2030). 
Member States are in very diverse situations as regards both 
their achievements of the 2014–2020 target and their results 
in 2021, the first year of the new period. When comparing 
performance averaged over 2018–2020 and 2021, all types of 
trends can be found, with some countries previously missing 
their target now achieving more savings, while some countries 
previously overachieving their target for 2014–2020 are now far 

from being on track in 2021. It shows that there is little predict-
ability when looking at overall trends only.

This paper summarizes the main changes brought by the 
EED recast, highlighting the impacts they may have on Mem-
ber States’ strategies and capacities to meet their revised ob-
ligations. All Member States except Cyprus need to increase 
their rate of new annual savings, some very significantly. Most 
of them will need to clarify which measures will deliver en-
ergy savings among priority groups. Implementing the EED 
recast should push Member States to act fast and big, in line 
with the Global Pledge on Renewables and Energy Efficiency 
signed at COP28. Based on the large differences in strategies 
and achievements of Member States so far, the paper ends with 
a discussion of the importance of experience sharing to support 
Member States to fill their savings gap.

Introduction
Energy efficiency is one of the five dimensions of the Energy 
Union: the headline energy efficiency target set in the Energy 
Efficiency Directive (EED, previously Article 3 now Article 4)1 
is one of the key targets of the EU energy and climate frame-
work. The EED has been revised as part of the Fit-for-55 pack-
age, initially proposed by the Commission to align the EU en-
ergy and climate policies with the increased climate target of 
reducing greenhouse gas (GHG) emissions by 55 % in 2030 vs. 
1990. The EED recast entered into force in October 2023.

1. In this paper, we use the previous numbering of the initial EED (2012/27/EU) 
when speaking about 2014–2020, and the numbering of the EED recast ((EU) 
2023/1791) when speaking about 2021–2030.
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Article 8 (previously Article 7) of the EED requires Member 
States to meet an energy savings obligation2, i.e. to achieve a 
minimum amount of cumulative final energy savings over each 
obligation period. This metric is a compromise between valu-
ing actions with longer lifetimes and providing an incentive 
to act as early as possible, complementing the headline targets 
that set a milestone for a given year. The energy savings obliga-
tion is expected to bring about half of the contributions needed 
to meet the headline target, complementing other EU energy 
efficiency policies (e.g. ecodesign regulations, Energy Perfor-
mance of Buildings Directive – EPBD, new vehicle CO2 emis-
sion performance standards). Final energy savings are eligible 
only if they are additional to the other mandatory provisions 
of EU laws, except for renovations of existing buildings whose 
resulting energy savings are fully eligible.

Member States can meet their obligation by implementing 
Energy Efficiency Obligation Schemes (EEOS) or alternative 
measures or a combination of both. EEOS impose an obliga-
tion for energy companies to achieve energy savings or equiva-
lent targets. Alternative measures may be any policy measures 
aiming at achieving final energy savings and complying with 
the requirements set out in Annex V EED (see examples be-
low). Member States may use different strategies and mixes of 
policy instruments, focusing on certain end-use sectors or us-
ing cross-cutting measures. Member States need to report their 
strategy, previously in their National Energy Efficiency Action 
Plans (NEEAPs) due every three years (until 2017), and since 
2019, in their National Energy and Climate Plans (NECPs), 
set for 10 years with an update at mid-term3. They also need 
to report their achievements, previously every year in the an-
nual report to the EED4 (until 2020), and since 2023, every odd 
year in their National Energy and Climate Progress Reports 
(NECPRs). A special report was due by 30 April 2022 about the 
achievement of the 2020 targets. 

NECPs and NECPRs are key components of the Govern-
ance Regulation of the Energy Union and Climate Action 
((EU)2018/1999), that gathered the various reporting obligations 
from the EU legislations on energy and climate in one place (e.g. 
about greenhouse gas emissions, renewable energy sources and 
energy efficiency). The Commission publishes a series of reports 
about the State of the Energy Union5 every year by the end of 
October, including a summary of the progress of Member States 
on energy efficiency, based on the latest data available.

Based on work done within the ENSMOV Plus project6, this 
paper reviews the latest data available about the previous obli-
gation period (2014–2020) and the current one (2021–2030). 
We then summarize the main changes brought by the EED 
recast, highlighting the impacts they may have on Member 
States’ strategies and capacities to meet their revised obliga-

2. For an introduction to and more explanations about the EED energy savings ob-
ligation, see: https://energysavingpolicies.eu/about/. 

3. See: https://commission.europa.eu/energy-climate-change-environment/imple-
mentation-eu-countries/energy-and-climate-governance-and-reporting/national-
energy-and-climate-plans_en.

4. Available at: https://energy.ec.europa.eu/topics/energy-efficiency/energy-effi-
ciency-targets-directive-and-rules/national-action-plans-and-annual-progress-
reports_en. 

5. https://energy.ec.europa.eu/topics/energy-strategy/energy-union_en#state-of-
the-energy-union-reports. 

6. Project co-funded by the EU LIFE programme, see: https://ieecp.org/projects/
ensmov-plus/.

tions. Based on the large differences observed in strategies and 
achievements of Member States so far, we discuss the impor-
tance of experience sharing to support Member States needing 
to enhance their strategy to fill their savings gap.

Key results of the period 2014-2020
Member States had to report their final results on the achieve-
ment of their 2020 targets for Article  7 EED for the period 
2014–2020 by April 2022. These reports have not yet been 
made publicly available. However, the Commission published 
a communication summarizing the main results (European 
Commission 2022). Figure 1 below used the data published by 
the Commission to calculate Member States’ results in terms of 
under- / over- achievement of their energy efficiency targets:

•	 Under- or over-achievement of their target for Article  7 
EED (required cumulative savings over 2014–2020): 0 % 
means that the reported savings equal the required savings; 
a negative percentage means a savings gap (x% missing in 
reported savings vs. required savings); a positive percent-
age means an over-achievement (y% more savings than the 
required savings).

•	 Under- or over-achievement of their targets for Article 3 
EED in terms of primary energy consumption (PEC) and 
final energy consumption (FEC): these targets were set in 
terms of level of energy consumption not to exceed in 2020 
(target level). 0 % means that the energy consumption in 
2020 equals the target level. A negative % means that the 
energy consumption in 2020 is higher by a% than the target 
level. A positive % means that the energy consumption in 
2020 is lower by b% than the target level.

As summarized in Table 1, these results show a broad diversity 
in Member States’ results. Overall, 24 Member States achieved 
their PEC target for Article 3 EED, 21 Member States achieved 
their FEC target and the EU headline energy efficiency targets 
for 2020 were achieved. This was partly due to COVID and the 
resulting lower energy demand (for more details about the Ar-
ticle 3 target, see: European Commission 2022). On the other 
hand, only 14 Member States met their energy savings target 
for Article 7 EED.

Looking more specifically at the results for Article 7 EED, 
Member States’ choice between EEOS, alternative measures or 
using both does not explain their achievement status. For ex-
ample, the three countries with the highest overachievement 
each had a different strategy: a combination of both for Austria, 
alternative measures only for Finland, and EEOS only for Den-
mark. However, the countries with the highest underachieve-
ment (Luxembourg and Poland) both relied on new EEOS only, 
encountering difficulties in their implementation (late and slow 
start in Luxembourg, high complexity in the first years of im-
plementation and a low substitution price, i.e. price at which 
obligated parties can pay not to achieve energy savings, in Po-
land (Rosenow et al. 2020)). A common point for both coun-
tries is that they reported few energy savings in the first year 
of the 2014–2020 period. Due to the cumulative nature of the 
Article 7 target, a gap in the first years of a period is very dif-
ficult to compensate for later. This was the case for most of the 
eight countries that underachieved by more than 5 %.
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On the other hand, Austria and Ireland also started their 
EEOS at the beginning of the 2014–2020 period and overa-
chieved their target, thanks to the combination with alternative 
measures, and also because their EEOS could build on previous 
experience with voluntary agreements with energy companies. 
However, countries like Italy and Germany that reported main 
policy measures already in place much earlier than 2014 missed 
their target, despite this favourable initial background7.

One might expect to see a correlation between the achieve-
ment status for the Article 7 target and the FEC target, as Ar-
ticle 7 EED is supposed to contribute directly to achieving the 
FEC target. However, the results confirm that several factors 

7. In Italy this was mainly due to the underperformance of the white certificate 
scheme starting from 2015–2016, when large frauds were discovered that took to 
a redesign of the scheme. This hugely impacted its capacity of producing energy 
savings compared to the previous years (Di Santo and De Chicchis 2019).

can create discrepancies between both: 11 of the 24 Member 
States reporting their final data for the 2020 targets have vary-
ing achievement status. Eight have achieved their FEC target, 
but not their Article 7 target. Possible reasons can be, for ex-
ample, a decrease in FEC due to COVID19 or other socioeco-
nomic factors, energy savings happening outside the reported 
policy measures or monitoring systems failing to track all sav-
ings (e.g. due to issues in data collection). Three achieved their 
Article 7 target, but not their FEC target. Possible reasons can 
be for example rebound effects, higher economic growth than 
expected, or over-estimations in the energy savings reported to 
Article 7 EED8.

8. Calculation methods may use assumptions that do not reflect the actual chang-
es in final energy consumption after an energy efficiency action. For example, be-
cause the actual performance of the action may be lower than what is stipulated by 
manufacturers or installers (performance gap). 

10 countries met their three targets Cyprus, Denmark, Estonia, Finland, France, Ireland, Latvia, Malta, the 
Netherlands, Slovakia

3 countries met their Article 7 savings target but missed 
one of their Article 3 targets (PEC or FEC)

Austria, Lithuania, Sweden

1 country met its Article 7 savings target but missed both 
Article 3 targets (PEC or FEC)

Belgium

7 countries met both Article 3 targets (PEC and FEC) but 
missed their Article 7 savings target

Czech Republic, Greece, Italy, Luxembourg, Portugal, Slovenia, Spain

2 Countries met one of their Article 3 targets (PEC or FEC) 
but missed the other one and the Article 7 savings target

Germany, Poland

1 country missed its three targets Bulgaria

3 countries with incomplete reporting on Article 7 EED Croatia, Hungary and Romania

Table 1. Summary of achievement status per country, considering the three energy efficiency targets.

Figure 1. Member States’ under- /over- achievements of their 2020 energy efficiency targets (Articles 3 and 7 EED), sorted by rate of under- / 
over- achievement for Article 7 EED.

* EU24 = EU27 less Croatia, Hungary and Romania (for which data are not available in European Commission (2022) about final results 
reported to Article 7 EED for cumulative savings over 2014–2020.
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First results available about the period 2021–2030
The framework for the period 2021–2030 was first set by the 
amending EED (EU) 2018/2002, where the minimum required 
amount of final energy savings was equivalent to a rate of new 
annual savings of 0.8 %/year. This framework applies until the 
end of 2023. The changes included in the EED recast apply from 
January 2024 (see next section for more details). The period 
2021–2030 also sees the change in reporting about achieve-
ments, from annual reports to the EED (about energy sav-
ings achieved in year [n-2]) to bi-annual NECPRs, merging 
the reporting about the five dimensions of the Energy Union, 
and including data about energy savings achieved in years [n-
3] and [n-2]. Energy savings achieved in the first year of the 
period (2021) were reported in the first NECPR, due by 15 
March 2023. Energy savings achieved in 2022 and 2023 will 
be reported in the next NECPR, due by 15 March 2025. Mem-
ber States have to report their NECPR data on the Report-
net platform hosted by the European Environment Agency9. 
These data are publicly available, but so far, reading or export-
ing from the platform is not user-friendly10. Meanwhile, the 
Commission’s technical assessment of the NECPRs provides 
a summary of the main NECPR data (European Commission 
2023). 

In the graph below, we combined the data from this sum-
mary with the data from (European Commission 2022) and 
previous annual reports to the EED about energy savings in the 
period 2014–2020, to compare the trends in new annual sav-
ings as reported for 2021 with the average calculated from data 
reported for 2018, 2019 and 2020. The 2018–2020 average is 
used as a proxy for the most recent trend before 2021, assuming 
that experience was gained over time (hence not considering 
earlier years for this benchmark) and that 2020 was a special 
year due to the COVID19 outbreak (hence including previous 
years to get a more representative trend). Overall, the amount 
of new annual savings summed for the 25 Member States with 
energy savings data available for 2021 is about the same as the 
2018–2020 average, but significant changes occurred in some 
countries (see Figure 2).

An analysis of the main changes in the policy measures re-
ported by each Member State (see details below) helps to ex-
plain some of these changes. For example, the higher results of 
Germany can be explained by the new measures reported. On 
the other hand, the large decrease in Austria’s energy savings 
can be explained by the decrease in the number of measures re-
ported11. The smaller number of measures reported can also ex-
plain the smaller energy savings reported by Greece and Spain.

The data from the NECPR should be taken with caution, as 
Member States may revise their data later on, and especially 
report more measures, for example, in case there were delays 
in the decision about what measures should be reported to Ar-

9. https://reportnet.europa.eu/public/dataflow/900 (see Annex XI of the NECPRs 
about the energy savings reported to Article 8 EED, Annex X about the new or up-
dated notifications of policy measures, and Annex ‘PaMs attributes and progress’ 
about the general information on Policies and Measures).

10. First, one needs to find the right dataflow and download the ‘schema/s info’ 
file providing explanations about what each data field (column in the Excel files) 
means. Then download the relevant files for every country, and ultimately match 
the data in the annex about PaMs (Policies and Measures) and the other annexes.

11. More particularly because the EEOS ended and was not fully replaced by new 
measures, and Austria no longer reported its energy taxes.

ticle 8 EED, or delays in collecting and reporting data about 
the results of the measures. Moreover, three countries (Finland, 
Greece and Latvia) reported a single value of energy savings in 
2021 from a package including all the measures they notified 
to Article 8 EED. This makes it more difficult to identify their 
main policy measures (in terms of energy savings), and to ana-
lyse trends in the energy savings they reported.

We summarize below the main changes in the policies12 re-
ported by Member States about 2021 vs. 2014–2020.

3 Member States reported the same policy measures: two 
with an EEOS only (France, Luxembourg) and one with a pack-
age of energy and carbon taxes (Sweden).

14 Member States have made minor changes in their policy 
mix (i.e. same main policy measures reported, but changes, ad-
ditions and/or removals, in other policy measures). The main 
types of changes include: 

•	 Reduction in the number of reported measures, often due to 
reporting policy packages instead of individual programmes 

13 (Belgium, Croatia, Cyprus, Estonia, Lithuania, Portugal, 
Slovakia, Spain).

•	 Increase in the number of reported measures due to more 
disaggregation in the reporting (Malta and Slovenia that 
now reports several programmes part of its EcoFund previ-
ously reported as a single measure).

•	 Significant increase in the number of measures due to meas-
ures newly reported (Malta14, Italy15). 

•	 Switch from one programming period to the other for Op-
erational Programmes co-funded by EU funds (Bulgaria, 
Czech Republic).

•	 Various changes in the complementary measures: Fin-
land continues with the same main measures (voluntary 
agreements, taxes on transport fuels and energy audit pro-
grammes), and reported new measures on energy efficiency 
for farms and heavy vehicles, while no longer reporting its 
regulations for new buildings and incentives for boilers (but 
the scheme for heat pumps remains). 

9 Member States with some major changes in their main 
measures:

•	 End or start of EEOS: Austria and Denmark stopped their 
EEOS at the end of 2020, while Hungary started its new 
EEOS in 2021. In the case of Austria, the other main meas-
ures remained mostly the same, with a significant decrease 
in the number of reported measures, as is the case with Hun-

12. For more information about the background and policy mix in each country, 
see: https://energysavingpolicies.eu/countries/.

13. Usually, this grouping of measures is done per end-use sector, possibly to avoid 
overlaps or double counting, or because the grouped measures have similar fea-
tures and can be notified together.

14. E.g. end-use water savings; modal shift in transport; replacement of appliances 
in vulnerable households.

15. e.g. scheme for car fleet renewal, other measures for transports like Marebo-
nus and Ferrobonus, Transition 4.0 for SMEs, and a new tax relief for building reno-
vation called superbonus. Transition 4.0 is an evolution of previous Impresa 4.0 
and Industria 4.0 programmes, aimed at supporting digitalisation among SMEs. 
The new Transition 5.0 started in 2024 links the tax credit to measured savings.
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gary16. Denmark launched in 2021 a new subsidy schemes to 
replace the EEOS, and is part of the small number of coun-
tries that reported more measures for 2021 than for 2014–
2020, like Germany17.

•	 Changes in energy or carbon taxes or pricing: Germany 
reported its new CO2 pricing for the transport and heating 
sectors. Ireland18 newly reported its carbon tax. Austria, 
Greece19, Latvia20 and Poland21 no longer reported their 
taxation measures (energy taxes for Austria and Latvia, oil 
tax for Greece, fuel tax for Poland).

•	 End of voluntary agreements: the Netherlands stopped 
their voluntary agreements at the end of 2020, and now 
report exclusively policy packages per sector (while a few 
measures were reported separately before, like the Energy 
Investment Allowance). Which makes it difficult to identify 
other changes.

By the time of preparing this paper, data from Romania were 
still incomplete, and it was not possible to identify changes in 
its policy mix reported to the EED energy savings obligation.

While it did not impact the energy savings achieved in 2021 
(and therefore was not reported in the NECPR), Cyprus started 

16. For both, it is unknown whether it is because new measures started later than 
2021, or this would be due to delays in getting data from other measures (then 
savings in 2021 could be reported later).

17. Measures newly reported by Germany include, among others, a new package 
for energy efficiency in companies (Federal program for energy and resource ef-
ficiency in the economy), and new (or significantly revised) measures for building 
renovations (e.g. tax incentives; funding of serial renovation work).

18. The EEOS remains the main measure of Ireland that also no longer reports its 
regulations for new buildings.

19. Greece reported three measures only about 2021 (vs. 16 in 2014–2020) and 
grouped them when reporting energy savings data. This makes it difficult to identify 
where energy savings came from, but the EEOS and the renovation programmes 
are likely to have remained the main measures. Like for the oil tax, the measures to 
replace old vehicles are no longer reported about 2021, while they were part of the 
main measures in 2014–2020.

20. Latvia continues its EEOS, and overall reported much less measures in 2021 
(7) vs. 2014–2020 (21), which may be partly due to the reorganisation of measures 
for buildings and companies, respectively.

21. Poland continues its white certificates scheme. Its tax relief for building reno-
vation became its main measure, partly substituting the Thermomodernisation 
Fund (still reported, but with smaller results). The Green Investment Scheme and 
Clean Air programme are no longer reported, while a measure for public transport 
is newly reported.

its EEOS in 2023 and Spain added a white certificates scheme to 
its EEOS, also from 2023.

Main changes brought by the EED recast and 
challenges ahead
The EED recast amended the energy savings obligation in three 
fundamental ways:

1.	 The required rate of new annual energy savings has in-
creased from 0.8 % of final energy consumption (FEC) in 
2023 to 1.3 % in 2024 and will rise again to 1.5 % in 2026 and 
1.9 % in 2028 (Article 8(1)).22

2.	 A share of energy savings must be delivered among priority 
groups: people affected by energy poverty, vulnerable cus-
tomers, low-income households and, where applicable, peo-
ple living in social housing (Article 8(3)). This share must 
at least be equal to the proportion of households in energy 
poverty as assessed in Member States’ NECPs, having con-
sidered indicators related to the inability to keep homes ade-
quately warm, arrears on utility bills, people living in poorly 
maintained buildings and the at-risk-of-poverty rate. This 
provision aligns with the EU’s objective of a Just Transition.

3.	 Energy savings are ineligible if they support the uptake of 
fossil fuel combustion technologies, such as boilers and 
internal combustion engine vehicles (Annex V(2)). From 
2026, the implications of supporting fossil fuel combustion 
technologies will become more severe: all energy savings 
from new policy measures regarding the direct combustion 
of fossil fuels will be ineligible, along with all energy savings 
from existing policy measures subsidising fossil fuel boilers 
in the residential sector. By way of derogation, some fos-
sil fuel combustion energy savings in energy intensive in-
dustries can still count until 2030 under certain conditions 
related to the carrying out of an energy audit pursuant to 
Article 11, its cost-effectiveness, the avoidance of lock-in ef-
fects and the lack of non-fossil alternatives.

22. The required rate for Malta and Cyprus rose from 0.24 % to 0.45 % in 2024.

Figure 2. Change in new annual energy savings reported for 2021 vs. average of new annual energy savings reported for 2018–2020, per 
Member State (in %; positive = more savings in 2021).
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The increase in the required rate of new annual energy savings 
translates into an about 44 % increase in Member States’ cu-
mulative energy savings obligations. The progressive increase 
in the required new annual savings rate over the course of the 
2020s means that Member States’ cumulative obligations (in 
terms of percentage of baseline FEC) will be 65 % higher in the 
2031–2040 period (savings rate of 1.9 % for the whole period) 
compared to the 2021–2030 period. The ambition level in the 
2021–2030 period is roughly in line with estimates of the cost-
effective contribution of the energy savings obligation to meet-
ing the EU’s climate goal (Graichen et al. 2021). The ambition 
level in the 2031–2040 period may need to be revisited consid-
ering decisions on the EU’s 2040 emissions reduction target. 
The immediate nature of the increase in the obligation puts a 
premium on the ability of Member States to ramp up the ambi-
tion of existing policy measures and introduce new measures 
quickly. This may be particularly challenging in Member States 
that have recently revised their policy portfolios. 

Many other elements of the Fit for 55 Package of EU legisla-
tion should support further rapid policy development, not least 
the increases in national targets under the revised Effort Shar-
ing Regulation (Regulation (EU) 2023/857) and Renewable 
Energy Directive ((EU) 2023/2413), which energy efficiency 
improvements could help to meet. Increases in the rate of en-
ergy efficiency improvements through the energy savings obli-
gation will also help to moderate the impact on energy prices 
of the forthcoming extension of the Emissions Trading System 
(ETS) to fuels directly combusted in buildings, road transport 
and industrial installations (known as “ETS 2”) not currently 
covered by the ETS (Directive (EU) 2023/959). Ahead of the 
introduction of ETS 2, the Social Climate Fund will make funds 
available to Member States for many energy efficiency actions 
delivering eligible energy savings for the EED energy saving 
obligation, especially for the priority groups. 

At the same time, the ETS revision limits the eligibility of en-
ergy savings from installations receiving free ETS allowances, 
excluding energy savings from processes covered by the ETS 
where audits, required under Article 11 EED recast, recom-
mended actions with a payback of three years or less and where 
the costs are proportionate.

The requirement to make energy savings among priority 
groups will create new challenges for Member States that have 
not previously targeted priority groups or tracked the segmen-
tation of the delivery of energy efficiency actions. One chal-
lenge for energy savings among priority groups was directly 
addressed in the EED recast: as energy poverty can be related 
to deprivation, households may well use less energy than they 
would like to in the case where energy services were relatively 
less expensive. Owing to the low initial energy consumption, 
energy efficiency improvements are therefore likely to result 
in lower energy savings. The possibility added in EED An-
nex V(1) to use standard assumptions on comfort conditions 
for Article 8(3) savings enables energy savings in energy poor 
households to be counted as if they were non-energy poor 
households. This avoids the situation where very small actual 
energy savings would make it virtually impossible for Member 
States to meet their priority group targets. However, this has 
implications for the impact of the energy savings obligation on 
the achievement of the Article 4 EED energy efficiency target, 

because energy savings reported to the energy savings obliga-
tion will have a smaller effect on final energy consumption. 

The exclusion of energy saving from fossil fuel combustion 
technologies, with its particular focus on the residential sector, 
aligns with the Commission’s modelling, presented in the Im-
pact Assessment accompanying the Climate Target Plan, which 
showed the biggest percentage of CO2 emission reductions tak-
ing place in the buildings sector (European Commission 2020). 
This is not equivalent to a complete ban on fossil fuel technolo-
gies, which may still be installed, but cannot count towards the 
EED energy saving obligation. In any case, the energy savings 
from replacing existing fossil boilers with new fossil boilers with 
a higher efficiency are very small compared to the savings that 
can be gained from the installation of renewable heating appli-
ances such as solar thermal and heat pumps, given their relative 
efficiency and the fact that ambient energy transferred by these 
technologies is not counted in the FEC metric used to measure 
compliance with the EED energy saving obligation. Energy sav-
ings from the reduction of fossil fuel final energy consumption 
through fuel-neutral technologies (e.g. insulation of building en-
velope) and behaviour change (e.g. ecodriving) remain eligible.

For more details about the changes brought by the fit-for-55 
package and relevant to the EED energy savings obligation, see 
(ENSMOV Plus 2023).

Climbing the new hill will require further developments 
in Member States’ policy measures
To estimate the height of the new hill that Member States will 
need to climb to meet their revised Article 8 EED target, we 
compared the new annual savings they reported about 2021, 
with the equivalent rate of 0.8 %/year applicable until 2023 (in-
cluded) and the equivalent rate of 1.9 %/year to be achieved 
from 2028 on. This is shown in the figure below, in terms of rate 
of over-/under-achievement. A positive rate means an overa-
chievement by x%. A negative rate means an underachieve-
ment by y% (limited to -100 %, which would mean no savings 
achieved in 2021).

13 Member States reported new annual savings about 2021 
that are higher than the rate of 0.8 %/year. This represents a 
good start for 2021–2030 as envisaged in the 2018 EED. How-
ever, the 2021 achievements are higher than the rate of 1.9 %/
year (or 0.45  %/year for Cyprus and Malta) for only three 
countries: Cyprus, Estonia and Lithuania. Moreover, the top 
measure for these three countries is an energy tax, with sav-
ings’ lifetimes of one year. The cumulative nature of the Ar-
ticle 8 EED target means that when reporting measures with 
short lifetimes, they will need to be compensated either with 
higher savings from the same measures, or with savings from 
other measures. To illustrate this, if all measures reported by a 
country had a lifetime of one year, the equivalent rate of new 
annual savings needed, just to achieve the 2018 EED obligation, 
would be 4.4 %. 

Considering the revised Article 8 EED obligation, if Member 
States report the same energy savings in all years over 2021–
2030 as in 2021, only Cyprus would meet its target. This shows 
that Member States need to reinforce their current policy meas-
ures and/or to implement new ones. The cumulative nature of 
the target also raises concerns about the Member States that are 



3. POLICY, FINANCE AND GOVERNANCE

	 ECEEE SUMMER STUDY PROCEEDINGS  279     

3-117-24 BROC ET AL

already off track in 2021 against the rate of 0.8 %/year. Urgent 
actions are needed in these countries to make it possible to be 
back on track.

Our analysis shows the distance to the last increase in the 
equivalent rate savings (to 1.9 %/year). As explained above, the 
increase of the whole target for 2021–2030 amounts in prac-
tice to 44 %. Member States with higher savings in 2021 than 
the rate of 0.8 %/year already cover part of this 44 % increase 
thanks to their good start (in case these savings have a lifetime 
of at least 10 years, as is the case for building renovations for 
example).

Another challenge that Member States will need to meet is 
about the share of energy savings to be achieved among prior-
ity groups. 20 Member States mentioned in their NECPR data 
that at least one of their policy measures or group of measures is 
contributing to energy poverty alleviation (42 policy measures or 
groups of measures in total)23. However, only 12 Member States 
reported energy savings related to energy poverty alleviation for 
2021 (a total of 14 policy measures or groups of measures). In 
most cases, the ‘energy poverty’ savings represented a very small 
share of the total savings reported by these Member States.

The gap between the number of measures noted as contribut-
ing to energy poverty alleviation, and the number of measures 
with energy savings reported for this purpose shows that there 
is likely a first difficulty in the monitoring of the energy savings 
from these policy measures. The data used by Member States 
may not always allow energy saving among different target 

23. Some of these policy measures are fully dedicated to energy poverty allevia-
tion. Others contribute to energy poverty alleviation among other objectives.

groups taking part in the policy measures to be distinguished. 
The small savings reported for 2021 from most of the measures 
contributing to energy poverty alleviation also show that most 
countries will likely need to grow significantly or complement 
their measures.

Sharing experience will be essential to get all countries 
up the hill
The changes brought by the EED recast will require all Member 
States to consider adjusting existing or introducing new energy 
efficiency measures to deliver higher savings in accordance with 
new national targets. In this regard, new needs arise at all main 
steps of the policy cycle: policy design and implementation, 
monitoring and verification (M&V), and policy evaluation. A 
needs assessment was conducted by the ENSMOV Plus consor-
tium to understand stakeholders’ needs and priorities with a par-
ticular focus on Article 8 EED. The needs assessment was based 
on an online survey done in February 2023 and communicated 
via email invitations and social media to relevant stakeholders, 
including policymakers, obligated parties under EEOS, Energy 
Services Companies (ESCOs), technology providers, as well as 
other stakeholders (e.g. energy and environment associations, 
industrial and trade associations, consumer associations). 

A total of 156  responses coming from participants from 
27 countries (mostly from the EU), as well as from EU-level 
organisations were received. As the sample includes responses 
from 23 out of the 27 EU MS (85 %), the results give a reliable 
picture of Member States’ needs. Nevertheless, these results 
cannot be considered representatives of all Member States, as 
the number of answers was not even amongst them, and with 

Figure 3. Over-/Under-achievement rate when comparing new annual energy savings reported for 2021 vs. amounts equivalent to 0.8 %/year 
(grey) and 1.9 %/year (red) rates of new annual savings, per Member State.

*: 0.8 % and 1.9 % rates applied for all countries, except Cyprus and Malta for which rates of 0.24 % and 0.45 % have been used in line with 
the exception included in Article 8(1) EED.

Note: Cyprus is not included in this figure, as it would have distorted the scale. Cyprus’ overachievement rate is 1,131% vs. a rate of 0.24 %, 
and 556 % vs. a rate of 0.45 %. Romania and Sweden are not included either, because they did not include energy savings data for 2021 in 
their NECPRs (by the time this paper was prepared).
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a different balance amongst stakeholder groups depending on 
the countries. The objective was indeed to collect answers from 
stakeholders interested in getting support from the project. 

The survey was structured in four sections, with pre-selected 
issues24 that the respondents were asked to rate using a 5-point 
Likert scale (5 = highest priority; 1 = lowest priority). The four 
sections corresponded to policy design and implementation, 
M&V, policy evaluation and the most preferable means for 
knowledge exchange and transfer. The top 4 priority issues in 
each field as derived from the survey are presented in Figure 4.

To reply to the needs with relevant solutions and facilitate 
knowledge sharing, we first looked at what resources were avail-
able, considering different types of resources (e.g. academic ar-
ticles, reports, guidelines, webinars). 

The aim of this work was to support effective policy imple-
mentation by disseminating already available resources and 
identifying potential gaps in Member States’ needs. All resourc-
es were used for the matching regardless of their territorial level 
and the purpose for which they were developed. These resourc-
es can also cover stakeholder needs for the implementation of 
other articles of the EED, e.g., Articles 5 and 6 on the public 
sector, whose actions can also be counted towards the achieve-
ment of the Article 8 targets.

The list of resources is not intended to be a comprehensive 
overview of all the available resources online, but rather a se-
lection of those that can best address the top priority needs de-
rived from the needs assessment survey and will be updated 
during the project as new resources are developed both from 
ENSMOV Plus but also other EU projects and initiatives. The 
list of resources will be available in the ENSMOV Plus knowl-
edge sharing platform25. We summarise here the key outputs of 
the matching process according to the main steps of the policy 
cycle, meaning policy design and implementation, monitoring 
and verification and policy evaluation.

On policy implementation, there are several resources ad-
dressing fuel switching consisting of policy briefs and reports 
on rules applied in relevant programs, principles for beneficial 
electrification and policies implemented for heating and cooling 
decarbonisation. Other resources assess fuel switching measures 
implemented in the industry and building sector. Regarding 
funding increase and optimisation, the study identifies three 
funds that can be exploited for the implementation of energy 
efficiency measures, an online library with public information 
on costs of specific policies and studies discussing decision-
making frameworks for optimal budget allocation under finan-
cial constraints. For untapped potentials, resources address the 
identification and assessment of energy-saving opportunities 
in different sectors including buildings, industry and transport, 
sufficiency measures as a mean to reduce energy consumption 
and recommendations for increasing the attractiveness and ef-
fectiveness of support schemes. In addition, resources tackling 
specific barriers e.g., split incentives, are identified and can be 
used to unlock energy savings hindered by them. The studies 
addressing untapped potentials should be taken with caution 

24. These issues were identified from the analysis of the changes from the EED re-
cast, and from discussions with stakeholders during the previous ENSMOV project. 
The list of issues was also validated with the ENSMOV Plus’ partners that can be 
considered a sub-sample of the target groups for this survey.

25. More specifically at: https://energysavingpolicies.eu/additional-resources/. 

when considered in the context of Article 8 EED. These stud-
ies are indeed rarely specific to the scope of Article 8 EED, so 
not all the energy savings potentials they assess may be eligible 
to Article 8 EED (e.g. if not additional to other EU laws, or if 
without material link with a policy measure). On effective tar-
geting of policy measures, tools facilitating the identification of 
energy-poor households both from the side of energy compa-
nies and end users have been identified. 

Regarding the use of measured savings, the study identi-
fies a machine learning tool for automated measurement and 
verification and a proposal for a metered saving protocol in the 
UK. In addition, ENSMOV Plus has developed a set of practi-
cal examples from Croatia, France, Germany, Ireland and Italy 
where measurement is used in specific programs. Despite the 
fact that algorithms or other methods to facilitate verifications 
are quite high on the stakeholders’ needs, there are no satisfac-
tory resources addressing this issue, as we have identified only 
two resources with only some references to such algorithms 
and methods. Pay for Performance schemes and certification 
for energy efficiency savings are identified as means for ensur-
ing the quality of individual actions. Additional examples and 
best practices, that would go beyond the building sector, are 
still needed, especially because this is complementary to the is-
sue of measured savings. On the use of innovative methods for 
data collection and processing, we have identified one example 
for facilitating consistency of data collected at different admin-
istrative levels, but more emphasis is needed for developing or 
disseminating good practices. 

On policy evaluation, ex-post evaluation of actual energy 
savings achieved as well as ex-ante assessments using model-
ling and simulation approaches are both high in the stakehold-
ers’ needs. For both types of assessments, there are resources 
available that provide either specific methodologies or relevant 
recommendations. Some of the resources identified specifically 
assess Article 8-related policies and measures, while others al-
though not specifically developed for the EED context, can be 
replicated and exploited to do so. The assessment of actual en-
ergy savings has strong links with the use of measured savings 
in M&V processes. Multiple benefits of energy efficiency includ-
ing both energy and environmental impacts as well as socioeco-
nomic ones is a field that has developed fast during the most 
recent years. Several tools and studies have been produced for 
the assessment of such impacts, we identified three such tools 
produced by EU-funded projects and two other analyses. Final-
ly, many studies address cost-effectiveness assessment of meas-
ures and policies, but the emphasis is frequently on the building 
sector. These studies have complementarities with both ex-ante 
and ex-post assessment as most of them use either a simulation 
model or an econometric approach to assess energy savings.

Although sharing knowledge and experience between coun-
tries is often limited due to stakeholders’ lack of time, Euro-
pean projects such as streamSAVE26 and ODYSSEE-MURE27 
and initiatives such as the Concerted Action for the EED28 that 
support this cross-country collaboration and knowledge trans-
fer have been proven to be effective in Member States develop-

26. https://streamsave.eu/2023/08/31/unveiling-streamsave-final-report/ 

27. https://www.odyssee-mure.eu/ 

28. https://www.ca-eed.eu/ 
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of the difficulties they had with their main measure, but still 
with lower savings than needed (Luxembourg). At the oppo-
site, Austria and Denmark have stopped their EEOS, and it was 
not replaced with other measures in 2021 (Austria) or replaced 
with measures that did not deliver as expected (Denmark). Ire-
land’s EEOS still delivers their largest share of savings, but they 
can no longer report savings from their building regulations for 
new buildings (measure no longer additional from 2021, due to 
the provisions on nearly Zero Energy Buildings in the Energy 
Performance of Buildings Directive). The newly reported meas-
ures (carbon tax, warmer home scheme and exemplary public 
sector) have not yet been enough to fill the gap.

Looking at the new target for the energy savings obligation as 
revised by the EED recast, all Member States but Cyprus would 
need to increase their rate of new annual savings, sometimes 
very significantly. Most of them will also need to clarify what 
measures can deliver energy savings among priority groups. 
For many countries, this will likely imply to implement new 
measures or redesign some of the existing ones. 

Most provisions of the new Article 8 of the EED recast ap-
ply from 2024. They should push Member States to act fast and 
big, in line with the Global Pledge on Renewables and Energy 
Efficiency29 promoted by the European Union with the IEA at 
COP28. Signatory countries committed to double the rate of 
energy efficiency improvements by 2030 compared to the pre-
vious decade. The objective of scaling up energy efficiency is 

29. https://energy.ec.europa.eu/news/cop28-eu-energy-days-focus-implement-
ing-clean-energy-transition-after-launch-global-pledge-2023-12-04_en 

ing, revising and adjusting their policy-making processes and 
instruments and are very welcomed by stakeholders. The ENS-
MOV Plus project builds on the experience gained in the EN-
SPOL and ENSMOV projects: it follows an approach that em-
ploys multiple means of knowledge sharing. This includes the 
development of resources illustrating practical examples and 
case studies, focusing on the priority topics derived from the 
needs assessment survey, combined with knowledge exchange 
meetings and events at various levels, i.e. EU workshops and 
webinars and national activities, gathering stakeholders from 
various organisations (ministries, energy agencies, obligated 
parties of EEOS, ESCos, etc.). The activities are structured 
around particular topics to allow in-depth discussions.

Conclusion and discussion
The review of the data reported by Member States about their 
achievements to the EED energy savings obligation shows 
that they are in very diverse situations as regards, both their 
achievements of the 2014–2020 target and their first results for 
the 2021–2030 period.

When comparing 2018–2020 and 2021, all types of trends can 
be found, with some countries previously missing their target 
now achieving more savings (e.g. Germany, Italy, Luxembourg 
and Poland), while some countries previously overachieving 
their target for 2014–2020 now far from being on track in 2021 
(e.g. Austria, Denmark, Ireland). Success or failure in the past is 
not a predictor about future achievements. The countries with 
higher savings in 2021 have reported new measures (Germany, 
Italy and Poland) boosting their results, or overcome some 

Figure 4. Stakeholders’ top 4 priority needs as derived from the ENSMOV Plus needs assessment survey.
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clear. It has now to materialize in actions, starting with boost-
ing national energy efficiency policies.

Delays in the renewal or adoption of policies always create 
savings gaps. It was one of the main reasons explaining the 
under-achievement of some Member States in 2014–2020. This 
could be again the case for other countries in 2021–2030 (pos-
sibly Austria, Greece, Hungary and Spain for example). Some 
countries strongly rely on energy and carbon taxes, which may 
represent a risk, due to their short equivalent lifetime and also 
the possible impact of the 2022 energy crisis when several 
countries reduced temporarily their energy taxes.

Meanwhile, there are still large energy savings potential un-
tapped, for example considering the renovation rates that are 
still much lower than what would be needed to meet the ob-
jectives of the Renovation Wave30. Energy savings from modal 
shift in transport have been reported by a few countries only 
(e.g. Italy for freight). It is thus likely that most Member States 
have not reported so far all the energy savings they could. Ar-
ticle 8 EED indeed requires strong policy measures, as well as 
strong Monitoring & Verification systems.

The diversity in Member States’ achievements and trends 
shows that experience sharing can help Member States to bene-
fit from the experience of each other, as some had more success 
about buildings, others about industry, etc. Nevertheless, what 
worked in a national context is not necessarily the best way for 
another national context, and the devil lies in the details, as can 
be seen about EEOS: for example, the French white certificates 
scheme has succeeded in keep growing, whereas the Italian 
scheme saw a significant decrease in its results. The ENSMOV 
Plus project contributes to experience sharing by summariz-
ing country examples with lessons learnt on various topics, and 
organising workshops where stakeholders can discuss practical 
aspects in detail.

References
Di Santo, D. and De Chicchis, L. (2019). White certificates 

in Italy: will it overcome the huge challenges it has been 
facing in the last three years? Proceedings of the eceee 
2019 Summer Studies. https://www.eceee.org/library/
conference_proceedings/eceee_Summer_Studies/2019/3-
policy-and-governance/white-certificates-in-italy-will-it-
overcome-the-huge-challenges-it-has-been-facing-in-the-
last-three-years/

Directive (EU) 2023/959 of the European Parliament and of 
the Council of 10 May 2023 amending Directive 2003/87/
EC establishing a system for greenhouse gas emission 
allowance trading within the Union and Decision (EU) 
2015/1814 concerning the establishment and operation 
of a market stability reserve for the Union greenhouse 
gas emission trading system. http://data.europa.eu/eli/
dir/2023/959/oj 

Directive (EU) 2023/1791 of the European Parliament and of 
the Council of 13 September 2023 on energy efficiency 
and amending Regulation (EU) 2023/955 (recast). http://
data.europa.eu/eli/dir/2023/1791/oj

30. https://energy.ec.europa.eu/topics/energy-efficiency/energy-efficient-build-
ings/renovation-wave_en 


