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ABouT INSIGHT_E

INSIGHT_E is a multidisciplinary energy think tank which provides the European Commission and
other energy stakeholders with advice on policy options and assesses their p otential impact.

The INSIGHT_E consortium is formed by twelve complementary partners representing various
sectors: academia, research centres, consultancies, one think tank, one stakeholder organization

and one of the Knowledge and Innovation Community of the European Institute of Technology. Our
partners are based in ten European countries. This sectoral and geographical diversity is also
reflected in the thematic scope of INSIGHT_E, ranging from energy infrastructure, new energy
technologies to economic a  nalysis, geopolitics and trade, environmental and climate impact, and
social and behavioral change.

To receive regular updates about INSIGHT_E programme of work and to learn more about
participation opportunities, please visit the following links:

Website: www.insightenergy.org

Contact us: info@insightenergy.org

Follow us on: Facebook & LinkedIn: |  nsight Energy and on Twitter: INSIGHT_E @Europe Energy
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EXECUTIVE SUMMARY

Energy poverty, often defined as a situation
where individuals  or households are not able
to adequately heat  or provide other  required
energy services in  their homes at affordable
cost, is a problem across many Member
States . This is due to rising energy prices,
recession ary impacts on national and regional
economies , and poor energy efficient homes.
The EU Survey on Income and Living
Conditions (EU SILC) estimates that 54 million
European citizens (10.8% of the EU
population) were unable to keep their home
adequately warm in 2012, with similar
numbers being reported with regard to the
late payment of utility bills or presence of poor
housing conditions. Based on these proxy
indicators, a particularly pervasive problem is
highlighted in Central Eastern European and
Southern Europe Member States.

It is important that Member States recognise
and address this problem, as ensuring basic
energy services is cri tical to ensure that
communities do not suffer negative health
impact s, do not become further entrenched in
poverty, can maintain a good quality of life , as
well as ensuring the financial outlay to assist
households that require support does not
become too burden some. While allowing for
full competition in energy markets
Governments and regulators have a role to
protect the most vulnerable communities, and
prevent groups in society falling into energy
poverty. The functioning of energy markets
can clearly have an impact on this situation,
through ensuring consumer protection and
safeguards, offering competitive tariffs (and
access to them) and assisting in the efficient

use of energy.

This policy report from the INSIGHT_E
consortium assesses how Member Stat es
define the issue of energy poverty and

measures
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vulnerable consumers, and the measures that
have been implemented to address these
issues. Under the Third Energy Package,
Member St ates need to i dentify vulnerable
consumers and put measures in place that
affords them adequate attention, and where
appropriate, address issues of energy poverty.

Key findings: definitions

A Definitions used for vulnerable consumers vary
significantly across Member States, reflecting
differences in problem identification and in
approache s to action.

A Less than a third of Member States explicitly
recognise concepts of energy poverty. Those
that do see it as a linked yet distinctive
problem from vulnerable consumer protection.

Our review highlights the quite distinctive
ways in which Member States have both
recognised and chosen to address the issues

of vulnerable consumers and energy poverty.
While this strong subsidiarity approach
recognises national differences, it means ther e
is a danger of Member States not addressing

the dual challenges of additional consumer
protection and access to the markets for
vulnerable consumers and energy
affordability concerns. There is also a risk of
vulnerable consumer actions not being aligned

with or contributing to measures to address
energy poverty.

The report also highlights that energy poverty

is a linked yet distinctive issue from vulnerable
consumers, and requires different metrics to
define it and measures to tackle it. We
estimate that less than a third of Member
States recognise energy poverty at an official
level, while only four countries have legislated
definitions (UK, Ireland, France, Slovakia).
However, it should be noted that many
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countries do have civic organisations engaged

in trying to tackle the problem in local
communities around Europe. The study also
highlights that energy poverty is not only a
regulated energy markets issue; in fact, it
may be more prevalent in oOff -grid
communities, or those associated with other
national markets e.g. district heating. In
addition, it should not only be regarded as an
affordable heating issue but cooling too, and
could also include e nergy expenditure for
mobility.

The distinctiveness of the issues points to
separating out action under diff erent
strategies, and to that end we make a number

of recommendations. Where different
strategies exist, it is important that they are
consistent and mutually reinforcing. It is also

apparent that this is quite a new area of policy
making that is challengi  ng, particularly around
defining vulnerablility operationalising
definitions and effective targeting  of
measures. Therefore, we consider the sharing

of best practice between Member States on
defin itions, data and measures to be critical,
and one that can be facilitated by the
Commission.

Key findings: measures

A Financial interventions are a crucial
means of short -term protection for
vulnerable consumers. Many Member
States use the social welfare system to
both identify recipients of support and
distribute payments. Enhanced targeting
of energy -poor needs to be balanced
against administ rative complexity.

A Additional C onsumer protection
measure s focus on vulnerable consumer
protection, and are dominated by
disconnection protection. This category
also has a diverse set of measures,
primarily coordinated by regulators and
energy supply companies. Many measures
e.g. billing information, codes of con duct,
debt protection are often most prevalent in
strongly liberalised  markets.

measures
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A Energy efficiency measures ,
particularly those focusing on building
retrofit, are a key part of a strategy to
address energy poverty. There s
considerable scope for increased targeting
of such measures, although this requires
an understanding of which are the energy -
poor households. There are a wide range
of approaches to implementation e.g.
funding source, extent of targeting ,
implementing body . Such factors need to
be conside red in view of national
circumstances. There are already well
understood barriers to energy efficiency
measures. Strong incentives for take -up in
low income households are needed, and
designed to promote awareness and key

benefits.

A Information provision , i ncluding
measures relating to price comparison and
transparent billing, are often found in

Member States with the most liberalised
markets. Where there is a strong civic
society movement in relation to energy or
fuel poverty, the number of awareness
campai gns is higher. Greater awareness
of energy poverty and how to tackle it
could come through the greater use of
smart metering.

While d efinitions are critical for orientating
action towards the challenges of vulnerable
consumers and energy poverty, effect ive
action then needs to be developed, in the form

of strategies and policy measures. Itis evident
that a range of policy measures is required to
address these different challenges, tailored
towards national circumstances ( the policy
approach , extent of market liberalisation, and
physical characteristics of household energy
and building stock).

Financial interventions are crucial for
addressing affordability in the short term, and

can be used to compl ement longer term
measures that address the underlying
structural issues of energy poverty. For
example, in Scandinavian countries and the
Netherlands, social support is provided but
also significant effort has been and is being

vi
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put into improved energy efficiency of social
housing stock. This integrated appro ach
means that financial support does not become

the main policy for ensuring affordability but is
rather a transition measure, which remains to
ensure a safety net but is not relied upon.
Member States have used many different
financial mechanisms, either through social
welfare payments, or direct payments to
specific groups e.g. elderly, to assist with
energy bills. A number of Member States also
have social tariffs in place, ensuring that more
vulnerable consumers can access the most
affordable energy.

Targeted consumer  protection measures are
particularly important for vulnerable consumer
protection (and access) in regulated markets.
Therefore, there are particularly strong roles

for National Regulatory Authorities ( NRAs) and
energy companies. They are c¢  ritical for
ensuring that markets operate in a way that
does not disadvantage vu  Inerable consumers,
through guaranteeing supply, establishing
codes of conduct for market players, and by
companies id entifying vulnerable consumers.

There is considerable  pote ntial for much more
targeting of energy efficiency measures across
Member States, to better address energy
poverty, and increase energy affordability for
those most vulnerable to higher prices.
However, targeting need s to be done in an
appropriate  manner, to consider relevant
indicators to allow for effective targeting, how
support is delivered and by who m, and how
such measures are to be funded. Given the
scale of energy poverty problems observed in
some Southern and Eastern European
countries, energy effi ciency measures could
offer an important opportunity to reduce
energy consumption, and improve
affordability, particularly for lower income
households. As this study highlights, there are
already some excellent initiatives being
undertaken that could be fu rther scaled.

measures
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Finally, t o allow for strong participation in the
energy markets, providing adequate
information to vulnerable consumers is critical.
Awareness raising of how to increase
affordability of energy services is also
important. In specific Member States, we see
that civic society groups and other non -
governmental organisation play a critical role,

in both assisting energy poor through various
measures but also in pushing the agenda with
government. Such campaigns are important
for wider recognition and understanding of
energy poverty issues. A potentially important
development is the roll out of smart meters in
different Member States. This potentially
offers, subject to data protection, the
opportunity for consumers to better manage
their consumpti on but also energy companies
to identify vulnerable consumers. As smart
metering becomes more the norm, it will be
important to share learning concerning how
this technology can help in consumer
protection and enhanci ng affordability of
energy use.

A key c onclusion from our review is that many
measures are being implemented across
Member States, focused both on vulnerable
consumers and on energy poverty. However,
these are distinct issues, and are targeted by
different types of measures. Measures focused

on vulnerable consumers offer protection
within regulated markets, and facilitate access

and patrticipation. They are often short -term in
nature, providing relief or ensuring ongoing
supply in the face of indebtedness. Energy
poverty measures on the other han d are
explicitly focused on lower income households,

and seek to address longer term structural
problems of building energy efficiency.

Based on this study, we make t
recommendations T

he following

Vii
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Recommendation 1. Recognise that the
issues of vulnerable consumer protection and
energy poverty are distinct.

Both are important challenges that are linked but
require different solutions. Vulnerable consumer
issues concern protection within and full access to
the market , and curative solutions . Energy poverty
concerns affordability, is often structural in nature

and requir es along -term, preventive approach. Itis

important that this distinction i s communicated

clearly to Member States through legislation , who

can then develop effective measures.

Recommendation 2. Provide additional

guidance on what constitutes vulnerable

consumer s (based on Me mber

experiences).

Propose a common approach to definition of
vulnerable consumers in an implementing act, to

include both socio  -economic and energy
vulnerability c¢ onsiderations , and ensure NRAs
report more  comprehensively on vulnerable

consumer definitions and measures.

Recommendation 3. Explicitly define what
energy poverty is and urge Member States to

act to alleviate it, but without prescribing the

met ricto be u sed by Member States.

The Commission should develop a communication
document or strategy (as is most appropriate) on

their understanding of the energy poverty
challenge, what is being done at the Member State

level, and urge Member States to develop
strate gies. At this stage, we do not consider that

the EC should adopt a specific expenditure -based
metric, due to lack of harmonised data. However,
the EC should harness the research using EU
data to set out the challenge of energy poverty, and
take on board rec ommendations to improve this
survey.

-SILC

The Commission should share practice on how
different Member States have been developing
energy poverty metrics. This would highlight types

of metric and data required to support such a
metric. A single metric should n ot be prescribed; a
pragmatic approach would be for Member States to
tailor metrics to the best available data, whilst
looking to continually improve data in the future.

2
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Recommendation 4. Develop a database of
measures used by different Member States,

rel ating to vulnerable consumer protection

and energy  poverty.

The Commission can play a strong role in
information dissemination regarding effective and
relevant measures. This study and its associated
Member State reports, other research initiatives

listed (Appendix V), and the work of the (VCWG
provide a useful starting point.
Recommendation 5. Support actions that

promote the targeting of energy efficiency
measures to address energy poverty

We propose that more targeting of energy efficiency
measures on low income households should be
encouraged. Mechanisms could include the Energy
Efficiency Directive, mandating a percentage of
funding in this area to tackling energy poverty
through energy e fficiency refurbishments in low
income households. The Commission could also
ensure it allocates a higher share of EU funds to
renovation programmes focused on fuel poor, low -
income and vulnerable categories of people. These
funds should also be targeted t owards Member
States in Central and Easter Europe, and Southern
Europe, where the problem is most entrenched.

Recommendation 6. Develop data reporting
mechanisms  that allow for improved
indicators for measuring energy poverty.

We recommend, in line with ot
initiatives, that an Energy Poverty Observatory is
established that would help support the
development of different indicators, and improve
current proxy datasets. This would be to better
understand the challenge, and assess effectiveness

of strategies to tackle energy poverty. This
observatory could also help facilitate best practice
between Member States

her research

Recommendation 7. Introducing a stronger
requirement in impact assessment guidelines

to evaluate the impact of policies on
vulnerable  consumers, and the energy poor

We recommend that w  hile under revision, guidance

is developed to reflect the need for policy appraisal

to consider lower income households and other
vulnerable groups

viii
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|. | NTRODUCTION on Income and Living Conditions (EU SILC)

esti mates that 54 million European citizens
(10.8% of the EU population) were unable to

keep their home adequately warm in 2012,

with similar numbers being reported with
regard to the late payment of utility bills or
presence of poor housing conditions. 2 The
functioning of energy markets can clearly have

an impact on this situation, through ensuring

This policy report from the INSIGHT E
consortium has been undertaken to assess
how Member States define the issue of energy
poverty and vulnerable consumers, and the
measures that have been implemented to
address these issues.

Energy poverty most commonly  refers to the consumer protection and safeguards, offering
situation where individual s are not able to competitive tariffs (and access to them) and
adequately heat (or provide necessary energy assisting in the efficient use of energy.

services) in  their homes at affordable cost.
The issue is characterised by three key drivers

in combination or isolation i low incomes,
poor thermal efficiency of buildings, and high
energy costs. The risk to households of energy
poverty will be a function of five factors
(Preston et al, (2014) ):

Recognising vulnerable  consumers is therefore
important. While the definition varies by
Member State , it typically include s those
individuals and households at risk of energy
poverty, but also a broader group of
consumers who may be at a disadvantage in
the purchasing and use of en ergy in the

A The rate of energy price rises versus electricity and gas retail markets.
income growth

A Ability to access to cheaper energy
prices

A Household energy needs

A Efficiency of energy use

Understanding and recognition of the issue of
energy poverty in Europe is at an early stage,
and has only been recognised explicitly in
recent years in European legislation.

A Policy interventions Bourasovski et al. (2012) states t hat outside
the UK, limited analysis has been undertaken

From the Commission perspective, e  nergy of the proble m across Member States to date.
poverty is primarily assessed in the context of
electricity and gas, which are subject to The European Commission is taking an
internal energy  market legislation (EC 2010). increasingly proactive role in highlighting the
This focus differentiates energy poverty from problems of risks of energy poverty, through
broader concept s encompassing all residential introducing requirements in energy legislation
energy use and non-building energy services to better understand the issues, through
e.g. mobility .» However, th is report tends to initiatives such as the Citi
consider energy poverty as a broader concept , (CEF)®, and more recently through additional
to include fuel poverty, and not necessaril y to measures to  protect vulnerable consumers
only cover energy markets. announced in the Communicati on on the

Energy Union Package.
Energy poverty is a critical issue . Based on

current research, the problem is extensive,
and in many countries severe. The EU Survey

2 Energy Vulnerability Trends and Patterns in Europe

» In this respect, the Commission tends to distinguish EVALUATE project policy brief no .1

energy poverty as including electricity and gas only, while 5Ci t i szFaangy Forum

fuel poverty includes all household energy used in http://ec.europa.eu/energy/gas_electricity/forum_citizen
buildings. energy_en.htm
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To further consider the role of the European

Commission and Member States in addressing
the challenge posed by energy poverty, it is

important that we have an improved
understanding of how such issues are
identified and addressed. This could help
determin e common responses at the European
level, and the sharing of good practice
between Member States in addressing this
critical issue.

It is in this context that this study has been
undertaken, and considers the following
research questions:

1. How have differen t Member States defined
issues of energy poverty and vulnerable
consumers?

2. What different measures have Member
States put in place to address the issues of
energy poverty and vulnerable consumers?

3. Based on the above review, what are the
similarities / differences across Member
States with respect to recognition and
definition of the issue, and policy measures
implemented to address the issue?

4. What can the Commission do to address
this issue across the European Community?

This policy report  first describ es, in section I,
the ongoing efforts in Europe to protect
vulnerable consumers and address energy
poverty, through European legislation. In
section Ill, the extent of the challenge is
described, based on our current understanding

of consumers vulnerable to and experiencing
energy poverty.

The main research focus of the report is
presented in section IV. This provides an
overview of how Member States are
addressing these challenges, and what
measures are being introduced.
additional detail can be found in
State reports, provided as separate annexes
to this report. A critical analysis of the impact
and transferability of measures is also

Significant
the Member
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provided. Section V concludes with key
recommendation s for the Commission and
Member States in term s of actions that could
be taken at the European and national level.

Box 1.What is meant by fienergy poverty 0?

Thomson (2014 b) analysed the discourse on the
terminology for fuel poverty and energy poverty
over the last 13 years, where over 187 official, EU
policy documents were assessed. Thomson found

t hat fenergy povertyo is tl
over fAfuel povertyo being
cases. However, the terms are also used

interchangeably within the same context. The
most recent legislative piece, namely the directive
instructing Member States to define vulnerable
consumer s uses the term #fe
Thomson concludes that as there is no guidance

from the EU level, Member States are left unsure

about how t o proceed as far as categorizing

vulnerable  consumers much less  having
appropriate tools to measure the extent of the
issue.

Another study (Grevisse and Brynart 2011)

investigated how energy poverty is understood in
Europe by looking at various indicators and
aggravators of energy poverty. For the purposes

of their study, they defined energy poverty as The
impossibility (or the difficulty) for a household to

gain access to the energy it needs to ensure
dignified living conditions at an affordable price

from the point of view of its income. In the
restrictive context of heating, this means the
impossibility of heating its home to an adequate

level at an affordable cost.

However, Grevisse and Brynart (2011) point out

that the definition requires a common
under standing for dignified living conditions
adequate heating levels , and a ffordable costs, and
that it is likely that these would differ between
Member State s. Nonetheless, the outcomes of
energy poverty are the same, where households

will forgo energy use, have arrears in energy
accounts, and forgoing consumption in other
areas, all of which have a chain reaction of
consequences, e.g., impacts on health.
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. EU EFFORTS IN
ADDRESSING ENERGY PO  VERTY

Energy poverty and the con  cept of vulnerable
consumers have only recently been explicitly
recognised in European legislation, and now
require Member States to take action to
address this issue. Under  the third package of
legislative proposals for common rules for the
internal electricity and gas market s, adopted
and entered into force in 2009, the Directives
(2009/72/EC  and 2009/73/EC) state that

Energy poverty is a growing problem
in the Community. Member States
which are affected and which have
not yet done so should therefore
develop national action plans or ot her
appropriate  frameworks to tackle
energy poverty, aiming at decreasing
the number of people suffering such
situation. In any event, Member
States should ensure the necessary
energy supply for vulnerable
customers. In doing so, an integrated
approach, su ch as in the framework of
social policy, could be used and
measures could include social policies
or energy efficiency improvements for
housing. At the very least, this
Directive should allow national policies
in favour of wvulnerable customers
(2009/72/EC  (53)).

These provisions acknowledge the issue of
energy poverty, and present the protection of
vulnerable consumers as a minimum
requirement to combat it. However, no
guidance is given regarding what the content

of t he A
approach vulnerable consumer protection
should be.

Under these d irectives, in recognising the
problem of energy poverty, Member States are

recommended Aint egra(,\,ig]qhea,ﬁsp)ﬁﬁba/gw(g),anao
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required to define the concept of vulnerable
customers, and to ensure there are adequate
safeguards to protect
guidance regarding how to integrate this

definiton and approach es to address ing

energy poverty is not clear

In 2007, the European Commission
established the
aim of which is the implementation of
competitive, energy -efficient and fair retail
markets for consumers, as foreseen under the
Third Energy Package. A key working group
established in 2011 is the
Consumer Working Group (VCWG) gathering
representatives  from  consumers, NGOs,
regulators and relevant public bodies and
industry . The VCWG is chaired by the
European Commission and involves staff from
DG Energy and DG Health “. Its objectives are
to -

A Establish a qualitative and quantitative
mapping of various aspects of

vulnerability and measures which can

contribute to addressing the issue;

A Provide recommendations for defining
vulnerable consumers in the energy
sector, based on current state of play
in Member States;

A Highlight good (national) practices and
appropriate non -policy solutions with
long -term  potential to better target
vulnerability.

Such activities are ultimately to
the number of wvulnerable consumers,
including those in energy poverty , and
prevent consumers from falling into energy
poverty, where possible 0 (VCWG 2013).

This st udy therefore has very close synergies

important support activity.

4

http://ec.europa.eu/energy/sites/ener/files/documents/vc

them . However ,

Citizenos

Vulnerable

fihelp reduce

as such is an

wg_tor_final.pdf
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[ILA. European
legis lation

The key Directives which provide the
framework for identifying vulnerable

consumers, and addressing this vulnerability

are Directives concerning common rules for

the internal market in natural gas
(2009/73/EC) and electricity (2009/72/EC).

For electricity, article 3 (7 and 8) is of most
relevance. ° Point 7 states that

Member States shall take appropriate
measures to protect final customers,
and shall, in particular, ensure that
there are adequate safeguards to
protect vulnerable customers. In this
context, each Me mber State shall
define the concept of vulnerable
customers which may refer to energy
poverty and, inter alia, to the
prohibition  of  disconnection  of
electricity to such customers in critical
times. Member States shall ensure
that rights and obligations i nked to
vulnerable customers are applied. In
particular, they shall take measures
to protect final customers in remote
areas.

In summary, t here is a need for Member
States to provide a definition of vulnerable
consumers so that adequate safeguards can
be a pplied. Point 8 states that

Member States shall take appropriate
measures, such as formulating
national energy action plans,
providing benefits in social security
systems to ensure the necessary
electricity  supply to  wvulnerable
customers, or providing for support
for energy efficiency improvements,

5 For gas, article 3 (3&4) states the same requirements as
for electricity.

measures
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to address energy poverty where
identified, including in the broader
context of poverty. Such measures
shall not impede the effective opening
of the market set out in Article 33 or
market functioning and shall b e
notified to the Commission, where
relevant, in accordance with the
provisions of paragraph 15 of this
Article. Such notification may also
include measures taken within the
general social security system.

This states the need for Member States to
consider appropriate measures to address
energy poverty, as it relates to electricity and

gas consumers T although the type of
measures will be determined by Member
States themselves . Energy efficiency

improvements and social security measures
are equally presente d as possible policy areas,
while National Action Plans rather appear as
implementing tools. It is specified that no
measures should impede the opening of
electricity and gas markets.

Concerning these provisions, the Commission
makes a number of important points
concerning their implementation in a working
paper (EC 2010). The first is that Member
States should define vulnerable consumers
based on their own particular situations,
although must ensure a high degree of
protection. In turn, this means that the
Commission does not currently deem a
European definition of energy poverty or of
vulnerable customers appropriate. Secondly,
Member States should focus on longer term
solutions (e.g. building retrofit), and not only
short term relief (e.g. bill support).

Concerning the definition, there are a number

of reasons why Member State subsidiarity in
this area is considered important T different
policy agendas in this area, concerning what

the issue is and how it should be addressed,
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existing policies and measures in place and
different national situations with regard to
energy markets, energy use and building type.
Conversely, arguments for a centralised
definition focus on ensuring the problem is
addressed effectively across the Europe.

The Energy Community Minis terial Council
endorsed a proposal for a regional definition of
vulnerable customers for Contracting Parties in
October 2013 (Energy Community, 2015). The
proposed definition for a socially vulnerable
customer in the electricity sector:

i Uses energy for
permanent housing

1 Does not exceed the maximum energy
consumption per person: when defining
electricity consumption level per
person, Contractin Parties  shall
consider total consumption of up to 200
kWh/month for a family with up to 4
memb ers and reflects seasonality

1 Belongs to a category of citizens with
lowest income: for the definition of low

supplying his/her

income, beside the income of all
available assets shall be taken into
account

1 Have her/his electricity consumption
supplied through single -phase me ter
with a connection not exceeding
maximum power. When defining power
fo a mono phase meter Contracting
Parties shall consider power of up to 16
Amperes.

Furthermor e, fithe defi
more than a minority of population. Market
prices of t he electricity should be cost
reflective and consumption of vulnerable
customers should be financed by social
all owances. 0

The proposed definition for a socially
vulnerable customer in the gas sector is as
above, except that consumption levels under
the se cond point are  total consumption of up
70 cubic meters/month

ni ti
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Other European institutions have
considered the issue of energy poverty, and
the role of the European Commission. In their

opinion For coordinated European measures to
ergy poverty

Committee
(EESC 2013), a consultative body of the EU,

prevent and combat en
European Economic and Social

argue for common definitions and indicators.

The EESC considers it essential to
establish common European indices
and indicators for energy poverty that
include the wvulnerability aspect, in
order to identify and analyse the
causes more accurately, to go beyond
merely acknowledging the symptoms
and to develop a European strategy
for tackling the problem more
effectively. The EESC suggests that
the definition suggested in opinion
TEN/420, "the difficulty or inability to
ensure adequate heating in the
dwelling and to have access to other
essential energy services at a
reasonable price", should form a basis
to be further developed (taking
account of the universal
access to energy as an essential
commodity) by the European poverty
observatory it would like to establish.
The latter could determine common
European indices and indicators which
would serve as parameters for the
Member States in defining energy
Soveﬁ)) Iso nt‘ﬂatt theflr In:ﬂiéjngl
characteristics are taken into account.
EUROSTAT and the national statistics
institutes  should adopt standard
methodologies to  quantify  the
problem at national European levels in
order to harmonise the existing
statistics m ore effectively.

on

One can notice that while the EU
narrow the scope of energy poverty down to
the residential use of energy
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heating), the EESC menti

energy serviceso which may
aspects.

Another  body, the European Consumer
Consultative Group, a European Commission
forum for consumer organisations, released an
opinion on consumers and vulnerability (ECCG
2013). Concerning energy, it states that

Member States should be encouraged
to implement strategies that reflect
the different needs among different
groups of consumers in order to make

it easier for all consumers to make
energy -efficient choices. It is essential
that policy focuses on the most long
term and sustainable solution to fuel
poverty, namely r adical improvement
to the energy efficiency standards of
housing, particularly that occupied by
low income and vulnerable
households.

A number of other directives also have
relevance for addressing issues of energy
poverty and vulnerable consumers. Article 7 of
Directive 2012/27/EU (Energy Efficiency)
states that Member States shall set up an
energy efficiency obligation scheme. Article
7(7)(a) states that the scheme may

include requirements with a social aim

in the saving obligations they impose,
including by requiring a share of
energy efficiency measures to be
implemented as a priority in
households affected by ener gy
poverty or in social housing.

Howev er, without a precise definition of
energy poverty, this is difficult to implement.

measures
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ot hig B, eCusreritt iseatus of

include a'c?t?o%' ity

The focus on the regulated markets means
that it is primarily the responsibility of the
National Regulatory Authorit ies (or NRASs) to
ensure that th e requirements of the directives
(under the third energy package) are
implemented. The annual reporting under the
directives by different NRAs highlights the
state of play with implementing the provisions
of the legislation.

Both the Agency for the Coopera tion of Energy
Regulators (ACER) and the Council  of
European Energy Regulators (CEER) provide
important  functions in  monitoring  how
different provisions have been implemented
across Member States.  °

CEER has reviewed the  status  of
implementation of the Third Energy Package,
particularly as to how they relate to
consumers (CEER 2012). The review found
that in most CEER member countries
vulnerable customers were protected through

a combination of energy specific protection
measures and social security benefits.
Furthermore, 17 out of 26 Member States
stated that a concept of vulnerable customers
existed in energy law, other law, or a
combination of both.  *

According to the CEER report, vulnerable
consume rs seem to be mainly described
around the terms of energy affordability.
Several types of criteria were used to classify

5 National reports from NRAs can be found at the CEER
webpage
http://www.ceer.eu/portal/page/porta/lEER_ HOME/EER_P

UBLICATIONS/NATIONAL_REPORTS/
" An earlier review by ERGEG (2009) suggested that the

term vulnerable consumers was not widely used, in fact

only in eight Member States, namely Belgium, Bulgaria,
Great Br itain, Greece, Hungary, Ireland, Italy and
Slovenia.
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consumers as being part of a group that was housing tenure system that fails to encourage

at risk of having problems paying energy bills. energy efficiency 0 . To t his combi n:
These included the following: 1) income factors, only a ficombinati on
thr esholds (Greece, Malta and Romania); 2) provide a relevant answer. The subsidia rity

share of income required to meet adequate principle is restated, with action needed at

fuel  requirements (UK); 3) consumer different levels of governance. Even though
characteristics , e.g., age, Iillness, etc. this paves the way for an integrated approach

(Belgium, Romania, Slovenia and Spain). of energy poverty, the focus is clearly on

social measures.
In a recent annual report by ACER /CEER

(2014) on interna | energy markets, 13 out of According to the Energy Union

26 Member States  explicitly define  the concept Communication, (EC 2015, p . 12), t he
of vulnerable consumers, and in another 12 it protection of vulnerable consumers remains

is implicitly defined. Only Latvia (and Norway) the main way to operationalise the fight
stated that a definition was not yet available. against energy poverty:

The CEER review does not enable to say
whether  these protection mechanisms
explicitly target energy poverty.

When phasing out regulated prices,
Member States need to propose a
mechanism to protect vulnerable

Concerning measures introduced, the most consumers, which could preferably be
popular is protection from disconnection in the provided through the general welfare
event of non -payment. Social tariffs and system. If provided through the
benefits are also important measures to energy  market, it could be
protect vulnerab le consumers. Two specific implemented through schemes such
types of measures that are not common as a solidarity tariff or as a discount
include specific ener gy costs and deferred on energy bills. The cost of such
payments. schemes needs to be covered by non -

eligible consumers  collectively. Hence,
it is important that such a system is

well targeted to keep overall costs low

and to limit the distortions deriving
from regulated prices (e.g. , hot
increase further tariff deficits in
Member States)

While useful to gain a broad overview,
information on measures from the CEER
database is from the NRA perspective and ,
therefore , does not necessarily consider the
wider measures being taken by federal or
regional government, or indeed in civic
society , both in terms of energy policy and
wider social policy . The priority given to measures thr ough the
welfare system seems to be a way to remind
&eomrgerp idtes © & %h'eirool:r)]igations . Building on
the previous safeguards that any vulnerable
consumer protection measure shall not
hamper the opening of the gas and electricity
market, the context of marke t liberalisation is
clearly set, and the specific mention of
solidarity tariffs and discounts on energy bills

The European Commi ssi onds
on the Energy Union Package, releas ed on
February 25 ™, 2015, includes a paragraph on
protecting vulnerable consumers.
Interestingly, this paragraph starts with the

mention of energy poverty. Recalling its

impact on living conditions and health, it also

menti ons i ts causes, apresent’e as i .
o . appears a's a balance of the phasing -out of
combination of low income and general . . .
o S regulated tariffs . This also explains the
poverty conditions, inefficient homes and a
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insistence on the targeting. However, this
disposition calls  for the construction of specific
metrics to make the targeting applicable.

This report attempts to broaden the current
understanding by reviewing actions in different
Member States, from different perspectives
(government, regulator, utilities, civic
society), and in relation to addressing energy
poverty, not only protection of vulnerable
consumers. For example, while most NRAs
have reported that some sort of definition of
vulnerable consumers is in place, other
Member States (France, Slovakia, the Uni ted
Kingdom and Ireland) also explicitly consider

the issue of energy poverty (EESC 2013).
Some countries have broader energy poverty
policies and strat egies that go beyond the
regulated markets, under the remits of and
implemented by a range of different
authorities and agencies.

Member State flexibility concerning how
vulnerable consumers (and energy poverty)
should be defined and measures implemented
needs to be better understood, and that is
what the review undertaken in this study
seeks to do.
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[1l.  VULNER ABLE CONSUMERS
AND ENERGY POVERTY | N THE

EU
This section describes our understanding of
the issues of energy poverty across the EU
and gives an overview of key Europe -wide
research initiatives , many of which have

attempted to quantify energy poverty and
vu Inerable consumers.

In view of recent economic turmoil across the

EU, negatively impacting on employment and
income, and the historical increases in energy
prices (EESC 2010, 2013), risk of energy
poverty is on the increase. Understanding the
extent of the problem and differences (and
similarities) across Member States is crucial in
order to ensure vulnerable individuals a nd
households can be protected.

A range of research has been undertaken at
Member State level on these issues, and these

are described in  section IV . In this section, to
gain an EU wide understanding of the issues,

we focus on the key European research
initiatives at the EU level, which are
summarised in Appendix IV. Key European

stakeholders , including networks,
organisations or regulatory bodies, are also
described, including their  designation,

activities as well as the key interest in energy
poverty . A summary overview is provided in
Appendix Il .

[lILA. I ndicators for EU
energy poverty analysis

Estimating the extent of energy poverty

depends on the definition given . Different
definitions exist although there is no single
agreed definition at the EU level . In the

absence of a specific definition, general
indicators can be used to provide some

measures
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understanding of the status of energy poverty.
Euros tat collects data about the population at -
risk -for -poverty (AROPE), which is defined as
households with an income of 60% of the
median national income. From this definition,
different types of consumer groups can be
identified including disabled, children and the
elderly , who may be particularly vulnerable to
energy poverty . However, energy poverty and
associated vulnerability arise from a variety

and combination of factors , and therefore
income alone does not provide the whole
picture.

Several studies have attempted to estimate

the prevalence of energy poverty across
Europe despite an absence of a common
definition or methodology. The primary
contributing factors to energy poverty have
been found to be a combination of low income
levels, high energy prices and low levels of
energy efficiency (particularly in buildings).
These factors can be seen as the drivers of
energy poverty.

A variety of factors contribute to the
phenomenon of energy poverty resulting in
households in energy poverty o r vulnerable to
energy poverty. The three main areas, as
depicted in Figure 1, are a combination of high
energy bills, low income and poor energy
efficiency of the bui Iding envelope and
corroborated in several studies (Thomson and
Snell 2013, EPEE 2009, Schweizer -Ries 2009,
Bouzarovski 2011, ACHIEVE 2014, EC -LINC
2015, ELIH -MED 2015, BPIE 2014, Grevisse
and Brynart 2011)

The overlapping regions highlight areas where
indicators for measuring these aspects of
energy poverty reside. For example, the type

of heating system and share of central heating

will influence the amount of the energy bill
and the energy efficiency of the building, while

a high level of energy consump tion will result
in higher energy bills, which will negatively
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affect households with lower income levels.
The degree of energy poverty experienced by

Indicators __:
- Income
- Energy prices *
- Energy
consumption
(level )

LOW
INCOME

Figure 1: Drivers

In the absence of a
poverty, several proxy indicators
used across research initiatives

AFFORDABILITY

single metric for energy
have been
to assess the

measures
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households will be incumbent depending on
the number of factors affecting the household.

HIGH
ENERGY
BILLS

Indicators __:
- Energy  consumption
(type)*
ENERGY - Type of heating
USE system & share of

PATTERNS central heating *

ENERGY

ENERGY
POVERTY

POOR
ENERGY
HOUSING EFFICIENCY

PATTERNS

Indicators __:
- Tenure system*
- Housing *: exogenous
characteristics *

of energy poverty and key indicators

further statistics about housing.

research projects and their application of

This
followed by a review of ten specific European

2

is

situation and draw conclusions about the
status of energy poverty. However, none of
these metrics stand alone to measure energy
poverty since they result from various drivers,

but taken together a picture of energy poverty
begins to form.

Assessment is typically performed
Eurostats and supplemented with
statistics  within  the projects. First, a
description of the common  proxy indicators of
energy poverty and how they pertain across
Europe is provided . These common  proxy
indicators include income, energy consumption

based on energy carriers, energy services and

building types, energy prices, statistics of well -
being and material/housing deprivation, and

using
local

these common indicators to estimate and/or
address energy poverty.

I.A.1. Income

Income is a vital indicator when looking at
energy poverty, as it is also the key indicator

to assess the share of the population at risk of
poverty (Eurostat, 2012). In 2012, the highest
share of populations at risk of poverty
found in the newer Member States (Romania
(40 -50%), Hungary, Croatia, Cyprus, Latvia,

were

Lithuania (30 -40%) and those hit by recent
economic turmoil (Ireland, Greece (30 -40%)).
This is followed by countries with a 20 -30%

share in Poland, Italy, Malta, Spain, Portugal,
Estonia, Slovakia, Belgium and the United

10
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Kingdom. Figure 2 shows the regional
distribution of the share of the population a

risk for poverty , where it can be clearly seen
that the Southern and Eastern regions of
Europe are at higher risk of poverty.

Iceland

Households at risk for poverty (%)

Figure 2: Geographical mapping of share of
population at risk for poverty inthe EU  (own
representation of Eurostat data 2012)

.A.2. Energy consumption

Another important indicator is energy
consumption  per household or capita . Higher
consumption (and therefore expenditure) may
increase  household  vulnerability to price
increases. However, t he drivers of
consumption are complex, and may be due to
climatic factors, income drivers (affordability
(due to higher incomes or lower energ y prices)
and standard of living ) and energy efficiency

measures
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of buildings and appliances The type of
energy used is also important as it can be
indicative of heating systems, and applicability

of measures for protecting vulnerable
consumers, and tackling energ y poverty.

Figure 3 shows the fuel type split and the
magnitude of the overall energy consumed in
the residential sector in each Member State.

On a per capita basis, Scandinavian countries,
Luxembourg, Austria and Estonia have the
highest consumption levels (between 30 - 42
GJ/capita). Countries such as Malta used the
least amount of energy per capita (7.8
GJ/capita), with other low consumers including
Portugal , Spain, Bulgaria and Slovakia , where
the drivers of this low demand vary from
ability to afford to consume to warmer climatic
conditions . In terms of the electricity and gas
markets, gas provides a high share (>50%) of
household consumption in Netherlands, the
UK, Iltaly, Hungary and Slovakia. High
electricity shares in the mix  (>30%) can be
found in Malta, Sweden, Spain, Cyprus,
Bulgaria, Finland and Croatia. Regarding the
other energy carriers, Latvia , Slovenia,
Romania, Lithuania and Austria have the
highest dep endence on renewables , while
Denmark is dependent on derived heat, and
Luxembourg , Greece, Ireland and Belgium on
petroleum products.

11
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Figure 3: Geographical mapping of residential energy consumption by fuel type inthe EU

(own representation of Eurostat data 2012)

understanding the leve  rage Governments have

I.A.3. Energy prices . . . . .
in reducing or increasing prices.

Another important indicator that influences
affordability of energy and the risk of energy [lLA.4.  Tenure status and other
poverty is the price of energy. Many factors housing characteristic influences

influence price of energy, including whether
prices are regulated / competitive, levels of
taxation, and costs of supply. For vulnerability,

a key issue is how these prices change over
time, particularly in dyna mic markets, and the
impacts on different groups in society.

Tackling the challenges of energy poverty also
require an understanding of tenure status
(Figure 4) and dwelling type ( Figure 5).
Tenure status can impact the implementation

of measures; renting can po se problems for
tenants in investing in measures, particularly

It is the change in price of energy combined in the private sector . Conversely, tenants
with consumption needs that can indicate a living in social housing could benefit from

risk of energy poverty. There are Eurostat larger scale building retrofit efforts. Keeping
statistics that do show difference between track of this type of indicator highlights the
Member States, inclu ding the contribution of importance of implementing measures to
tax in the energy price . Lowest taxes for address these issues (or combination of
electricity and gas  are found in the UK, while issues).

Sweden, Denmark and Germany have the
highest taxes for gas and electricity,
respectively.  This is useful information in

In addition to climate, the type of dwelling will
also influence the energy demand of the
building, where detached housing will have a

12
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greater energy demand than semi -detached building type, heating system, fuel use and

hou ses or flats. It can al  so have an impact on tenure type is critical. Even if correlation does
the implementation of retrofit programmes not equate to causation, improved
and other measures associated with understanding will enable more effective
addressing energy use. A further factor targeting of measures.

influencing overall household energy demand

is the type of heating system employed. The
distrib ution of the types of heating systems as
well as the share of central heating (individual,
collective and district heating systems
together) ® is given in Figure 6. Further
research is required in each Member State to
track and link building types with heating
system types. This information is fundamental

for addressing especially space heating
demands and ensuring efficient use of energy

in this arena through appropria te measures

In some instances, a correlation can be found
between the share of central heating systems

and the estimated level of poverty as shown in
Figure 7. Higher shares of central heating
systems are generally correlated to lower
levels of energy poverty ( lower right area in
Figure 7: Comparison of estimates of energy
poverty and share of population with central
heating systems (Source:  own elaboration
based on ENTRANZE 2015) ).

The only Member State with a low share of
central heating (left side of the cha rt) and at
the same time a low level of energy poverty is
Denmark, where the average income per
capita is one of the highest and the inability to

keep the home adequately warm is one of the
lowest. For s everal other Member States, such
as Portugal, Cyprus and Romania, the re is a
strong correlation between the lack of central
heating and higher levels of energy poverty.

The importance of the above indicators for
understanding the challenge across different

8 According to the aggregation of the ENTRANZE project,
individual boiler (e.g. 20 kW) + collective systems
(centralised boiler for multi -apartments e.g. 200 kW) +
district heating are all aggregated und er the category
oc e nt r (BNTRANZE 2015)

13
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Figure 4: Tenure Status
(Eurostat 2012)
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It is also important to be aware of seasonal
heating needs, and the adequacy of household
systems. From the Winter of 2002/2003 to the
Winter of 2010/2011, Malta, Portugal, Spain,
Cyprus and Belgium had the highest seasonal
variation in mortality (Excess Winter Deaths
Index) in Europe (Fowler, et al., 2014) , thus
highlighting the need to further investigate the
correlation between heating system (indoor
temperature) and energy poverty (mortality

rate in the cold season), even in Member
States with milder winter temperature (and
with inadequate heating systems)

Figure 7 shows t he different position of the
Member States with high levels of central

heating systems along the vertical axis, which
can also be read in terms of income per
capita. Scandinavian and  Central European

Member States are generally below the red
line (lower energy poverty level estimates) ,
while South -Eastern European Member States

35%

10%

Estimates of energy poverty (Scenario 4 by Thomson and Snell)

5%
® Denmark

0%

0% 10% 20% 30% 40%

Share

Figure 7: Comparison of estimates of energy poverty and share of population with
own elaboration based on

systems (Source:

An Energy think tank
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measures
Policy R eport

are above the red line (higher energy poverty
level estimates . This highlights the important
social dimension of  the problem
income levels and energy affordability

However, in t he case of Romania (as well as
for example , Bulgaria, Poland
the share of district heating is relevant
the penetration of the remaining central
heating system s is relatively low especially in
the wurban areas, while the number of
dwellings heated by room systems gets
higher, and so do the estimated
energy poverty. However, a central heating
system does not automatically mean that
maximum efficiency is achieved. For example,
the efficiency of district heating networks in
Romania is very low (lower than 50%), while
covering over 1.6 million dwellings, mostly
blocks of flats where customers often cannot
adjust the heating level.
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ILA5.  Proxy indicators of energy ::JLréey on Income and Living Conditions ( EU-
poverty:  Well -being and material ).
deprivation These proxy indicators  are currently the only
. - indicators available to use and compare the
Figure 8 shows a range of indicators used as
status of energy poverty across the EU , and

proxies for energy poverty, represent  ing well -
being of households across energy
parameters . These include living in dwellings
with leakages and damp walls, having arrears

in accounts, abilty to keep the home
comfortably cool, and the ability to keep the

home adequately wa rm, which are qualitati ve
statistics collected through the Eurostat

therefore despite their we  aknesses (see
Thomson and Snell 2013), provide an
important basis . Various studies have used
these to develop a composite index to
estimate the state of energy poverty in each

of the Member States (Thomson and Snell
2013, Bouzarovski 2011 , BPIE 2014 ) and a re
described in Section 0.

3
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Figure 8: Geographical mapping depicting the share of the at risk of poverty population for energy
poverty proxy indicators acrossthe EU  (own representation of EU SILC data 2012)
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Dwellings with leakages and damp walls
provide some indication of building quality,
although this can of course not be directly
translated to energy efficiency. Most affected

are Hungary and Slovenia (45 -55%) , followed
by the Baltic States , Romania, Bulgaria, and
selected other Member States

The Member States with the highest share of
population with arrears in accounts (48 -60%)
include Hungary, Bulgaria and Greece,
followed by Cyprus, Latvia, Romania, Croatia

and Slovenia (36 -48%) . This indicator
provide s some  insights into  energy
affordabili ty.

Arguably, the most relevant indicator is
households unable to keep the home
adequately warm . Highest reporting is from
Bulgaria (46%), followed by Lithuania, Cyprus
(30 -35%) , Portugal, Greece, Malta and Italy
(20 -30%) . Interestingly, a number of
countr ies with milder climates cite this as an
issue. There appear to be a number of reasons

for this; firstly, building fabric is often not
adequate for retaining warmth in colder
months. Secondly, heating systems tend to be
inadequate with very low levels of c¢ entral
heating systems. Thirdly, many of these
countries have experienced strong economic
downturns, and spending on heating is likely

to have been more restricted. For example,
Bouzarovski (2011) showed that in
Mediterranean countries, the most common
causes included a lack of adequate heating
systems, poor q uality of residential buildings
and i nefficient thermal insulation

Although not considered by other research
studies (since the indicator was first
introduced in 2012) , we also think that the
cooling related indicator  provided by EU -SILC
is relevant. This relates to the use of energy

for cooling, as opposed to heating, and is
relevant to the issue of energy poverty.
Southern European Countries have been

measures
Policy R eport

experiencing frequent heat wave events in the
summer time which seem to be responsible for
mortality rate growth among low income
households and vulnerable people. It was
estimated that 80,000 people died in the 2003
summer in Europe, one fourth in Italy,
highlighting that a more comprehensive vision
of the issue should drive the design of future
measures towards an effective reduction of
fuel poverty related issues (Fowler et al,
2014) .

The EU-SILC survey asks respondents about
whether a dwelling is not comfortably cooled
in summer . Bulgaria is the co untry with the
highest share of dwelling not comfortably
cooled in summer (40 -50%), followed by
Greece and Portugal with 30 -40% of
dwellings .

l.B. EU research
initiatives on  energy
poverty

A range of European research initiatives have
assessed energy poverty, some including
estimates of the problem using the above
described indicators, and types of measures to
address the issue. Detailed d escriptions of
each of the reviewed initiative s are provided in
Appendix 1V while this section focuses on
providing a compar ative overview of the
European research initiatives and summatrising

the recommendations arising out of the
studies .

Eleven research initiatives were reviewed to
identify the objectives, methodology and the

key results. Across the studies, t here is a
strong focus on energy efficiency in low
income households as well as identifying
financial mechanisms to ensure
implementation of energy efficiency measures.

While some research initiatives endeavoured
to estimate the extent of energ y poverty

17
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across Europe, the majority focused on
practical action to address improving the
energy efficiency of low -income households in
order to reduce the household energy
expenditure either through low -cost measures
or energy refurbishments in buildings

18
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Table 1: Overview of European energy poverty research initiatives

Project

Country/ Geographic
focus

Brief description

Methodology /Outputs

Key results

ACHIEVE (Action in

Energy consultations, energy efficiency in

Institute of Europe)

energy poverty, especially regarding energy
efficiency in buildings

households .

low -income appliances and behaviour, Information and
Households to . awareness;  Training  energy  advisers, Course materials to train energy
Bulgaria, France, Germany, . . . . . ) On average, over 140\
Improve energy ) consultations in 1900 households with the aim savings advisors to perform energy .
L Slovenia, UK - . : savings per household
efficiency through of reducing energy use and costs through checks in low -income households
Visits and Energy energy efficiency, awareness raising and
diagnosis) training .
Estimate about a quarter of EU
Report (Alleviating fuel poverty in the EU) population is at ”Sk.f(.)r energy poverty
- . . . . . . (50 -128 million people).
BPIE (Building estimating the extent of fuel poverty in the Financial solutions to  supporting fuel . - ;
! - . . Recommendations include publicly
Perform ance EU-28 EU-28 with recommendations for alleviating poverty measures in fuel poor .
funded finance schemes and

regulatory mechanisms targeted at
improvi ng the energy efficiency
performance of the building envelope.

A European project providing information and
support to households in fuel poverty and

Course materials to train energy

ELIH-MED  (Energy
efficiency in  Low -
income housing in
the Mediterranean

Italy, Spain, France, Malta,
Greece, Cyprus, Slovenia

This project brought together partners from 7
countries to improve energy efficiency and
promote energy savings in low income
housing in the MED area; Analysing energy
efficiency  policies, pilot  projects for
retrofitting representative low -income
dwellings in each partner country; assessing
innovative financing solutions

Building typologies; Financial
mechanisms; Smart meters;
Potential energy savings; Policy
recommendations

training long -term unemployed to become . ) Energy consultations and energy
EC-LINC (Energy . . ; . savings advisors to perform energy L . . ;
. - Austria, Belgium, Germany, energy advisors to low -income households, . . . efficiency interventions resulted in
check in low -income . . . ) checks in low -income households; - .
Hungary, United Kingdom who will save energy and water with no and - savings of around 35 -22840
households) . - Status quo country reports prior to
low cost measures; energy consultations, . households .
- ) . - consultations
ene rgy efficiency in appliances and behaviour,
information and awareness
Identification of barriers impeding

energy efficiency improvements in
buildings; Key strategic areas to
ensuring achieving EU 2 020 energy
efficiency in buildings targets
(territorial and financial governance,
competetiveness, economic activities
and employment; market activation;
smart energy management systems
and services) .
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Country/ Geographic

Poverty and Energy

UK

policy; Qualify and Quantify energy pover ty;

technical, etc.), stakeholders, best

Project fOCUS Brief description Methodology /Outputs Key results
Energy Cifes has members Sustainable soluions 10 eadicate the
active in the following Member e . Promotion of adoption of local fuel
. A network of cities in Europe focussing on cause of energy poverty: lack of .
- States: |E, UK, DK, SE, FI, LV, - . ] . . - - poverty action plans.
Energy Cities . addressing various energy issues on the local insulation, low efficient heating
Ukraine, - BG, GR, IT, FR, PT, level; locally led energy transition systems and eri -urban spra wl
DE, NL, CZ, SK, SI, RO, CY, »locally 24 ysten - P brawl.
Ensuring social issues are part of the
LT, and ES. -
energy transition.
The objective is to contribute to a reduction in US?d a geographical analysis . to
. o estimate the level of fuel poverty in
energy consumption and CO , emissions on a -
. : : " each of the cities based on the real
. local level across Central Europe with a focus Remote sensing in study cities to - -
Budapest, Prague, Munich, L . S : : : . estate prices, average income levels
. ; on energy efficiency in buildings; Reducing determine heating demands; urban .
Energy City Bologna, Treviso, . N . . and estimated energy demand for
. . energy consumption and CO , emissions in energy models; CO , and energy . .
Ludwigsburg, Velenje " . . _ - space heating. All cities were assessed
cities across Central Europe: Supporting the consumption in study cities ) o .
using the same criteria: low income,
use of renewable energy sources and : .
increasin g energy efficiency high energy prices, energy
performance of buildings.
Retrofitting of old buildings for low -income
tenants with a focus on identifying the most
EPEE (European fuel effective measures for the national context Evaluation of types of existing Recommended a "common definition,
p Belgium, France, ltaly, Spain, and highlighting fuel poverty as a priority in mechanisms (legislative, financial, a legislative framework, a consistent

diagnosis, a fuel poverty special

energy poverty

Efficiency) Finding mechanisms to address climate practice; status in different countries interest group”

change and reducing fuel poverty through

retrofitting buildings

Online information portal for researchers of Provides a good summary of the
EU  Fuel Poverty EU fuel poverty to raise awareness and Quantification of energy poverty discourse of defining energy poverty in
Network - Thomson | Europe increase dialogue about fuel poverty in the across  Europe; rapid  review Europe; developed a tool for a rapid
and Snell EU; Developing methodologies to assess evaluation tools estimation of fuel poverty
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Country/ Geographic

for Fuel Poverty in
Social Housing)

Poland

support social housing tenants

efficiency instead of energy poverty:
barriers and points of departure from

an environmental psychology
perspective;  Innov ative financial
measures  to  support  energy

refurbishments.

Project fOCUS Brief description Methodology /Outputs Key results
Post-communist  states  of Study to investigate a shift in the paradigm to . I
. . An investigation how urban
Eastern and Central Europe - | address the underlying causes of domestic S . . . ) .
. - - . . institutional structures, built Ongoing study is the first systematic
EVALUATE (Energy | 8 ur ban di str i c| energy deprivation and "to investigate t he . . : - .
. . - T environment and behavioural evaluation of the social and spatial
Vulnerability and (Poland), Prague (Czech manner in which urban institutional structure, - . . . AN
. B A . practices influence energy dimensions of energy vulnerability in
Urban Transitions) Republic), Budapest build tissues and everyday practices shape " . - . A
- . ; vulnerability at various geographical relation to the post  -communist city.
(Hungary) and Skopje energy vulnerability at a variety of
h . . " scales.
(Republic of Macedonia) geographical scales
Energy efficiency instead of energy
poverty  guidelines for sustainable
r ion of ener in lower . .
_edu ction of ene Qy costs owe Due to the different circumstances and
income households: - Case studies of ) . T
) . . - policy towards social housing in each
FinSH (Financial and . . energy refurbishments and low - . e .
Development of financial and support . of the countries, difficult to provide
Support Instruments France, ltaly, Germany, UK, . . . threshold offers by country; Energy e .
measures for social housing providers to unified solutions to energy poverty,

but energy efficient homes are a
strong way to alleviate energy bills for
all households.

ReRisk (Regiona at
Risk of Energy
Poverty (ReRisk of
the ESPON 2013
Programme)

Europe

This project looked at the effects of rising
energy prices on regional competitiveness
across Europe, which includes assessing the
impacts of energy prices on economies and
societies as well as resilience in the face of
increasing prices
vul nerability indexo

us i

The methodology included looking at
industrial competitiveness and
employment, dependence on
motorised transport, and the main
causes of poverty. Regions were
clustered by similarites and then
long -term developments were
analysed in s everal scenarios. The
following five factors are considered
significant in identifying zones at risk
of energy poverty: regional
economies, low levels of household

This research initiative advocates
strongly for support to regionally
vulnerable regions to deal with

increasing energy prices and the
related challenges, such as increasing
associated costs for travel and reduced
revenue from tourism. Coordination of
policies on local, regional, national and
EU level to ensure energy efficiency
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In terms of understanding energy defining energy poverty within their
poverty at the EU level, differences are specific context (BPIE 2014, EPEE
found in the terminology used . While 2009, EVALUATE 2015, Energy Cities
energy poverty and fuel poverty are 2015, Thomson and Snell 2013) . This
used interchangeably, sometimes the goes beyond the wording for the
term energy poverty is understood to definition, but includes describing the
encompass broader fuel types, while metrics required to measure and
fuel poverty is specific to heating monitor the status of energy poverty in
requirements. Stronger guidance h as the Member States.

been called for in several of the . i
research initiatives  from the EU policy Table 2 lists the terminology and definition

makers to assist Member States in used to understand energy poverty in the
cont ext of each research initiative.

Table 2: Definitions of energy/fuel poverty used in EU -wide research initiatives

Pro ject Definitions

Fuel poverty . A fuel poor household is one that has a perceived difficulty or sometimes
ACHIEVE inability, to be able to afford its basic energy needs. Households in fuel poverty have energy

costs, which are excessive, compared to overall household income.

Fuel poverty . Study d iscusses different definitions used, but does not specify one specific one
BPIE -

for the understanding of the study.

Fuel poverty . A fuel poor household is one that cannot afford to keep adequately warm at
EC-LING reasonable cost , where acknowledgement is made that this definition may vary by country.

This is generally defined as 21 degrees C in the living room and 18 degrees C in the other

occupied rooms i the temperatures recommended by the World Health Organization.

Energy poverty . Although this has a focus on low -income housing so no spec ific definition is
ELIH-MED :

provided .

Fuel poverty . Described as a result of a variety of factors causing people to live in badly

. heated homes and include " low income, high fuel co st, poor insulation, inefficient heating

Energy Cities . . - . S

equipment, inability to manage budgets, personal choice of priorities, dependency on others

and living in inappropriate or out of scale accommodation."
Energy City Fuel Poverty . The inability to afford adequate energy services for the household.
EPEE Fuel Poverty . A difficulty, or even incapacity to have proper heating in one's home, all this at

a reasonable cost.
EU Fuel Poverty Fuel poverty . A term used to describe a situation when a household is unable to afford the
Network - | most basic levels o f energy for adequate heating, cooking, lighting and use of appliances in
Thomson and Snell the home.

Energy poverty . D efined as the inability to secure a socially - and materially -necessitated level

of domestic energy services (heating, lighting, cooling, and so on); Energy vulnerability can
EVALUATE be seen as the propensity of a household to suffer from a lack of adequate energy services in

the home. Energy vulnerability can be seen as the propensity of a household to suffer from a

lack of adequate energy services in the home.

Ener gy or 6f uletérrd uspddovdescribe/the situation a household finds itself in when
FinSH it is not able to afford the energy bills for its everyday needs, such as heating, lighting and

hot water.

A review of the definitions used across the Europea n definition of energy poverty ,
studies highlight commonalities, which could namely:

inform a recommendation for a specific pan -
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A Strong focus on heating energy above However, certain Member States perform
other energy services below the EU -28 average in at least two of
A Affordable energy prices these indicators, namely Bulgaria, Hungary,
A Minimum standard of living (basic Slovenia, Romania, Latvia, Estonia, Greece,
needs). Lithuania, Cyprus and Poland, which points
The EPEE project (2009) recommends that the towards underlying structural iss ues (see BPIE
EU acknowledge the key issues of adequate (2014) , EVALUATE (2015) , Thomson and Snell
and affordable warmth, noting that while (2013) ).

within their research a common understanding
was reached across five countries, Member
Stat es s hmaodnide efiergy poverty and
refine the common definition according to their

Thomson and Snell (2013) provide an
overview of the best practices for monitoring
energy poverty using two main methods: the
expenditure method and the consensual

own national ¢ i r Eudherméra n c e s mé&hod. The expenditure method employs a

EPEE gdvocates for a common stanc_e on_what measure of household expenditure on energy

def |.n es A V ul nerabi | it y_(‘) : Hovxég Va® dhare a01I atp%rﬁculér' ift&me° tI'he

the' ProjeCt conclusion (2009), t he following consensual method assesses whether a

definition for energy poverty was household is in energy poverty via a survey

recommended: based approach regarding living conditions
Situation in which a household has to e.g. ability to keep warm, problems with
spend more than one tenth of its building condition. For the EU, such survey -
income to pay bills to heat its dwelling based proxy indicators are taken from EU -
to an acceptable standard, based on SILC. While both methods have advantages
levels recommended by the W.H.O. and disadvantages, Thomson and Snell prefer

the consensual method as it offers a

In order to understand the situation, improved standardised pan European basis.

data is required from each Member State . To

compile these data , it has been recommended Given the new knowledge around geographical

to establish a dedicated fuel poverty differences in levels of energy poverty and the

observatory, which would work together with causes perpetuating the state of energy

Member States across the various relevant poverty, particularly in the Southern and

governmen t departments. This w  orking group Eastern Member States, recommendations

could also host a central data repository have been made to address the root causes of

where better indicators (such as expenditure these structural inefficiencies with measures to

on energy as share of income), data sets and address the acute energy needs of

data collection can be designed and households.

implemented (EPEE 2009, Thomson and Snell The recommendations from the ten EU -wide

2013) . research initiatives can be summarised in to

The current data sets available  at the EU level five categories as shown in Table 3 and

to assess energy poverty are proxy indicators include regulatory and legislative

from EU-SILC (see previous section) . recommendations,  financial ~ mechanisms,

energy effiency, information, awareness and

Some studies have looked into estimating the educa tion and areas of further research. The

extent of energy poverty across Europe based majority of recommendations  fall into

on these proxy indicators with varying results. strengthening legislation.
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-wide energy poverty research initiatives

Issue

Recommendation

Project

Regulatory,
Legislation

Regulatory mechanisms to ensure tenants benefit from investments in energy
efficiency upgrades in buildings , where landlords are required to refurbish buildings
as per the UK example (Green Deal) (MS level) .

BPIE

Amendment and/or strengthening of existing legislation at EU level to better support

energy poverty action on the MS level . These action plans look to define targets,
identify action, set policies and actions . These amendments include , for example,
relaying energy efficiency improvements to buildings in the context of energy poverty
policies, setting higher standards for energy efficiency criteria, prioritisation of social
housing for energy efficiency refurbishments and linking energy poverty objec
achieving national energy and emission targets.

tives to

EPEE

Policies should be implemented to strategically target energy services rather than
household fuels. This highlights the broad sense of energy requirements of the
household and enables a  variety of stakeholders to take action (MS level)

EVALUATE

The infrastructural vulnerability perpetuating energy poverty should be reduced so
that households in need should benefit from specially targeted tariffs, disconnection
protection, debt  counselling and policies (MS level with support from EU level)

EVALUATE

Policy at both the EU and national levels needs to ensure that the drivers of energy
poverty (geographic location, housing condition and income) are taken into
consideration and  that appropriate responses are taken to address fuel poverty on an

EU level with action at the national level . Energy and climate policies developed
should ensure that energy poverty is not aggravated .

Thomson and
Snell

Assistance to vulnerable regions to cope with increasing energy prices and potentially
lower revenue due to seasonal employment e.g. less tourism. Coordination of policies

on local, regional, national and EU level to ensure energy efficiency measures reach
households and industry.

ReRisk

Guidelines for a common definition so each Member State can tailor a specific
definition to their context . These should include acknowledgement of the key issues
of adequate warmth at affordable costs. A common definition of a vulnerable
consumer is also  required.

EPEE

Designation of a dedicated fuel poverty working group with cooperation across
various departments (EU level) . This working group will report on national and EU
level data, such as energy tariffs and social impact of energy supply. Appropriate data

sets and indicators should be drawn up, but the reporting should be enforced through

EU level regulation.

EPEE

EU regulation is needed to achieve building refurbishments in the exisiting building
stock. This can be reinforced through the requirement of Energy Performance
Certificates .

ELIH-MED

Financing
mechanisms

Public financing schemes for the investment in energy efficient renovations in
buildings based on public budgets, such as regional, national or EU funds (Cohesion
funds) (EU and MS level)

BPIE

EU funding schemes should compl  ement national funding efforts.

ELIH-MED

Energy efficiency measures should specifically target social housing where the
occupants have low incomes. These are often in the form of grants at the national
level , but typically support for tenants is lacking

FinSH

Energy
efficiency

Simple energy audits through consulations and energy efficiency installations in low -
income households result in financial savings for households and local government

ACHIEVE, EC -
LINC

An EU
Me n

Renovation of old buildings should be coupled with financial incentives
financing scheme could include enhanci
for housing projects. Another option is to use up to 6% of the total European
Regional Development Fund for building refurbishment allocated on the

ng

basis of

national building refurbishment action plans.

ELIH-MED
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More encouragement is required for new buildings to be very low energy using ELIH-MED
buildings (EU and MS level)
Improving energy efficiency in the home will improve the building performance, Thomson and

reduce the associated damp and rot and decrease energy bills (EU and MS level)

Snell

Examples of energy savings check project in Utrecht and insulation for all in Kirklees.

Financial benefits to households and the City saves on carbon emissions. Energy Cities
Guidelines for the collection of consistent and reliable data on energy poverty through
a fuel poverty data working group . This would oblige Member States to report on how EPEE
obligations to energy consumers are achieved.
Information, Rolling out smart meters to better inform households about energy consumption and ELIH-MED
awareness allow them to make better (more energy efficient) decisions
and Energy consumption data should be available for projects involving public funding ELIH-MED
education through a contract between public authorities and energy suppliers.
Households need to be educated about how they are using energy and how energy
use can be more efficient through behaviour change or external modifications, .
. - . . . . - FinSH
particularly building retrofits. Involving tenants in the process is particularly
necessary to ensure the successful implementation of energy efficiency retrofits.
More research is required to ensure that vulnerable customers also rec eive the help Eneray Cities
that they require (EU and MS level) 9y
There are differences in the energy challenges experienced in households in the rural
; . . L Thomson and
Further setting and in areas where the energy infrastructure is limited and these aspect S | Snell
research need to be further researched (EU and MS level)

Further research is required to assess how Member States are faring in terms of

energy poverty (also in terms of trends) and how they can be assisted in addressing
energy poverty in their context in relation to other policy objectives. More
comprehensive data should be collected to compare how much ho useholds are
spending on energy (EU and MS level)

Thomson and
Snell
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IV. MEMBER STATE REVIEW

This section of the report summarises the
efforts across different Member States to
define and protect vulnerable consumers and
address energy poverty. At the minimum,
based on the Third Energy Package, the
definition of wvulnerable consumers and
measures to protect them are described.
However, some Member States have a broader
approach to the issue of energy poverty,
through strong energy efficiency efforts or
social policy, which this review also aims to
highlight.

More detailed overviews for each Member
State are provided as separate appendices
(see Appendix I-111).

At an early stage, a data collection template
was designed that ensured relevant data were
collected in a consistent manner. Data
collection focused on collating information for
each Member State on the following T

A Gas and electricity market information

A Policy perspective on issues of
vulnerable consumers / energy poverty

A Definition of vulnerable consumers /
energy poverty

A Policies and measures to address the
issues.

Information was gathered via desk -based
review but also by targeting key stakeholders,
particularly  national energy  regulators.
Contributing stakeholders are acknowledged in
each of the country re  ports as well as at the
beginning of this report

measures
Policy R eport

IV.A. Member State
approaches to

addressing  the issues

IV.A.1. Definingv ulnerable
consumers

As described earlier in Section 1l, Member
States are required to recognise and define
groups in society who are vulnerable
consumers in the retail energy markets, in
respect to meeting their household energy
needs . The relevant directives leave it open as

to how vulnerability be defined although do
point to concerns around affordability, with
reference to energy poverty.

As a require ment in the d irective, most
Member States have either  defined the
concept of vulnerable consumer explicitly, or
have done so implicitly, even if they do not
recognise the term . For example, Finland and
Luxembourg do not use the terminology but

do recognise concerns around vulnerability to
access to or affordability of household energy.
It is also important to recognise that a number

of Member States are still developing their
approach on this issue, and definition to use
e.g.LT, HR, AT, GR.

Based on our review, d ifferent defin itions of
vulnerable consumers have been categorised
by type ( Table 4). The most common type of
definition is based on  receipt of social welfare
which includes ~40% of Member States. In

this category, there is not necessarily a
reference to energy costs per se but
vulnerability due to social circumstances.

Definitions which explicitly reference issues of
difficulty with affording energy costs or
households incurring high expenditure are
included in the category energy affordability
Four countries specifically refer to health and
disability concerns as the main characteristic
of vulnerability, although such issues are also
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often considered under social welfare  and
socio -economic  group categories. Specific
Member States refer to a broad range of

1 Although term not officially recognised.
2 Under definition of energy poverty.
3 Alsoincludes disabled individuals

socio -economic gr oups,

which may include

income, age or health characteristics.

4 Also has health and income categorisations.

5 Based on OFGEM definition, not the national fuel
poverty definition  s.

6 According to the Concept for the protection of

cons

) . . ers fulfilling conditions of energy poverty, new
Table _4_'_ Categorisation of Membg definition gng |nd|§a%rs will be based on social
definitions of vulnerable consumers (economic) criteria.
Definition Member No. of MS in L
type State (MS) category The categorisation of these Member States
was corroborated through the CEER (2 013)
Energy database , which allows four categories,
affordability , namely based on explicit recognition in the
ﬂgﬁ income /| FR", IT, SE 3 legal framework by personal properties of
expenditure) customers (e.g., age, diability, health) or non -
BG, CY, DE, personal or situational circumstances (e.g.,
: DK, EE, FI*, | ingl hood implici
Receipt of unemployment, single parenthood) , implicit
. HR, HU, LT, LU, 14 . .
social welfare MT* PL. PT recognition through energy or social law, or
g3 the option of no recognition  , or a combination
Disability / CZ NL, SK | IE 4 of these .
health
Range of Table 5 below lists the definitions for each of
socio- AT, BE, ES, GR, 6 the Member States.
economic RO, UK
groups
Not available /
Under LV 1
discussion
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Table 5: Me mber Statesd6 definitions of vul nerabl e con

Member 9

t. 10
State ce!

Definition of vulnerable consumers

The concept of vulnerable customer is implemented through a series of protection

Austria Cc mechanisms for clearly identified groups of people/households according to social

security and energy laws.

Flanders : Cf. national definition of "sociale maximumprijs". In Flanders, vulnerable

customers are those customers that are entitled to get the social tariff. National

legislation defines the preconditions to get the social tariff.

Brussels : The Brussels Region applies the definition of vulnerable customer such as
defined in the Directive. The categories recognised by the national Government as

vulnerable ones are also recognised in the Brussels R egion. The Brussels Region

reco gnises two extra categories o f customers as vulnerable: 1) which are recognised as
vulnerable customers by local public aid centres and 2) ones that meet certain criteria
defined in the regional legislation in terms of revenues and number of persons

composing the household and whom ar e on that basis recognised as vulnerable
customers by the Brussels regional regulator. For the two additional categories

recognised in the Brussels Region the 'statute' of vulnerable customers is linked to a

limitation of power supply and is limited in tim e and ceases once the customer has paid
off his debt to his supplier.

Federal : The definition of the concept of vulnerable customers is implicitly recognized

by the energy law and/or social s ecurity system in my country; The energy law/legal
frameworkexp | i ci tly states what groups of cust omenr
based on personal properties of customers (disability).

Social Assistance Law through Ordinance No. RD -07-5 as of 16 May 2008 for provision
of targeted benefits for heating is given once a year to Persons or families whose
Bulgaria C average monthly income in the last six months is lower or equal to differentiated

minimum income; these citizens are eligible for heating benefits according to Art. 10

and 11. ** From July 2012, vulnerable cust  omers are defined in the Energy Act.*

In its valid and effective wording, the Energ
customer6; for consumers who can be regarded
measures for their protection and support for their rights are provided for at the level

of generally applicable legislation in the domain of social security law 12

Belgium AB

Croatia C

9A) The |l egal framework explicitly states what groups of customers ar ¢
properties of customers, e.g. their age, disability, health, etc.

B) The legal framework expl i citly states in what situations customer-persanaler r egar d
situational circumstances e.g. unemployment, single parenthood, etc.

C) The definition of the concept of vulnerable customers is implicitly recognized by t he energy law and/or social security

system in my country;

D) A definition of the concept of vulnerable customers does not exist in my country;

E) Other, please specify.

10" All definitions are sourced from the CEER Vulnerable Consumers Status Review (2013 ). Where there were data gaps, these
were updated from the COM Progress towards completing the Internal Energy Market Communication. Annex 2 (2014)
denoted with a*  unless an alternative source is noted.

1 ESPN. Minimum income schemes (2009). http://ec.euro pa.eu/social/BlobServiet?docld=9022&langld=en

12 National Report of the Energy Regulator Office on the Electricity and Gas Industries in the Czech Republic in 2013.
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Member

Cat. Definition of vulnerable consumers
State

The definition of vulnerable customers is determined in a Minister ial decree (CEER
2013). Additional public assistance is provided to recipients to satisfy special needs,
including fiheating 170 euro per annumo. Recip
medically confirmed patients treated abroad for a period not exceed ing six months;
persons with disability studying in an educational institution in Cyprus or abroad (for a
Cyprus AB,C period not exceeding by more than one year the normal period of their course) to
obtain qualifications that will help them become independent of publi c assistance; and
persons under the care of the director of the Social Welfare Services (SWS) when they
become 18 years old and enrol in an educational institution in Cyprus or abroad in
order to obtain qualifications that will help them become independent of public
assistance **

Czech There is a legal term "protected customer" such as hospitals and ill people dependant
Republic on life -support equipment.
There are no specific provisions regarding vulnerable consumers in energy law; instead
this issue is dealt with in social legislation.* However the principal of universality exists
Denmark C where every citizen has a right to social assistance when affected by a specific event.
Various schemes in existence for short and longer -term support to unemployed, social
security for the non  -working **
A household customer to whom subsistence benefit has been awarded pursuant to
section 22(1) of the Social Welfare Act: A person living alone or a family whose
monthly net income, after the deduction of the fi xed expenses connected with
permanent dwelling calculated under the conditions provided for in subsections 22 (5)
and (6) of this Act, is below the subsistence level has the right to receive a subsistence
benefit. Subsistence level is established based on minimum expenses made on
consumption of foodstuffs, clothing, footwear and other goods and services which
satisfy the primary needs.
In the energy market act there are defined in connection to the disconnection of the
Finland B,C electricity. Also in the constitution there is a concept of basic rights and social security
legislation defines the target groups.
Special tariffs are reserved for households with an income below or equal to a
threshold of entitlement to supplementary universal health cover. These tariffs are
available for both electricity and natural gas consumers. From the end of 2013, these
France B social tariffs were further extended to cover all households with an annual reference
fiscal income per unit (revenu fiscal de reference) lower t han EUR 2,175. The number
of households benefitting from the social tariff is expected to increase from 1.9 million
to 4.2 million, equivalent to 8 million people.*
Vulnerable customers eligible for support are in line with the social security s ystem
Germany C (CEER 2013). Additional support is provided in terms of consumer protection in line
with the Third Energy Package.*

Estonia C

13 ESPN. Minimum income schemes (2009). http://ec.europa.eu/social/BlobServlet?docld=9023& langld=en
14 ESPN. Minimum income schemes (2009) . http://ec.europa.eu/social/BlobServlet?docld=9025&langld=en
15 ESPN. Minimum income schemes (2009) . http://ec.europa.eu/social/BlobServlet?docld=9026&langld=en
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Member

Cat. Definition of vulnerable consumers
State

Groups of customers defined under the Energy law:

(a) The financially weak customers suffering from energy poverty.

(b) Customers who themselves or their spouses or persons who live together, rely

heavily on continuous and uninterrupted power supply, due to mechanical support.

(c) Elderly who are over  sevent y years old, provided they do not live together with
another person who is younger than the above age limit.

(d) Customers with serious health problems, especially those with severe physical or

mental disability with intellectual disabilities, sever e audiovisual or locomotor problems,
or with multiple disabilities or chronic illness who can not manage their contractual

relationship with their Supplier.

(e) Customers in remote areas, especially those living at the Non Intercon nected
Islands.

Vulnerable customers' shall mean those household customers who require special

Hungary AB,C attention due to their social disposition defined in legal regulation, or some other

particular reason, in terms of supplying them with electricity.

A vulnerab le customer is defined in legislation as a household customer who is:

a) critically dependent on electrically powered equipment, which shall include but is not

limited to life protecting devices, assistive technologies to support independent living

and me dical equipment, or

b) particularly vulnerable to disconnection during winter months for reasons of

advanced age or physical, sensory, intellectual or mental health.

Several measures aim to protect customers (vulnerable household customers, utili ties,
activities relating to '"public servicebo, i ncl
prisons, schools and other public and private facilities that perform an activity

recognized of public service as well as household customers that require electrici ty -
powered life -support equipment with severe health problems). Italian decrees establish
the fisoci al bonusodo (a social support program)
benefit of electicity customers whose annual income does not exceed a certain

threshol d (set up by the law and certified by equivalent economic situation indicator,

that takes into account income, assets, the characteristics of a family by number and
type). The dAsoci al bonusd is a discount (annu
market or in the enhanced protection regime) of the electricity bill each year,

dependent upon the use, number of people in the family, and climate zone

There is no clear definition of vulnerable consumers yet, but plans exist to introduce

several measures to inform and support vulnerable consumers.*

The persons to whom according to the procedure established by the Laws of the

Republic of Lithuania social support is granted and/or social services are provided can

be defined as socially  vulnerable customers. The list of socially vulnerable customers
Lithuania D and the groups thereof and/or additional social guarantees, related to supply of

electricity, which are applied to such customers or their groups, are set by the

Government or its authorized i nstitution. Developing the definition (list) of vulnerable
consumers is currently under discussion.

Luxembourg C All customers are de facto considered as potentially vulnerable in Luxembourg.*

Vulnerable consumers are supported through social pol icy. Recipients of social security
are eligible for support

Legislation states that a household consumer for whom ending the transport or the

supply of electricity or gas would result in very serious health risks for the domestic
Netherlands A consumer or a member of the same household of the household customer is regarded

as vulnerable, and thus disconnection is not permitted, unless a case of fraud has been

proved

The energy law states that vulnerable customer of electricity is a person who is eligible
C to housing allowance (income support) because the level of its income is lower than a

certain degree. That means that the concept of vulnerable customers is based on

poverty.

Greece AB

Ireland A

Italy A

Latvia D

Malta

Poland
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Member

Cat. Definition of vulnerable consumers
State

The concept is defined in the energy sector law and corresponds to that of

C economically vulnerable customers which correspond to people receiving certain social
welfare subsidies (social security system) with some contract limitations (e.g.

contracted power).  These customers have access to a social tariff.

Vulnerable customers are defined as household consumers with low income within the

limits laid down in the Ordinance 27/2013*

The concept for the protection of consumers fulfilling conditions of the energy powerty
was in preparation in 2013. Act on Energy Industry defines vulnerable household

electricity customer as a strongly disabled person and whos vital functions are

depending upon the offtake of electricity and uses electricity for heating. The DSO
keeps records of vulnerable customers and can disrupt electricity distribution only after
prev ious direct communication of the se electricity customers with the DSO.
Social support is provided to households through a minimum income to
households/individuals without an income or an income below the official level.

The concept of vulnerable costumers has only been defined so far for electricity
customers. Vulnerable customers should fulfil at least one of the follow ing criteria: a

large family or a family where all members are unemployed; be low voltage consumers

Spain AB (less than 1 kV) with contracted demand lower than or equal to 3 kW; or a pensioner

ol der than 60 years with a mini mum | evekdtriciyens
tariffs are reduced by means of a fAsoci al bon
2009 level. As of December 2012, 2,544,170 customers were defined as vulnerable.

Vulnerable customers are defined as persons who permanently lack ability to pay for
Sweden E the electricity or natural gas that is transfered or delivered to them for non -Commercial
purposes.

Of gem have defined vulnerability as when a co
characteristics combine with aspects of the market to create situations where he or she

is:

AB -significantly less able than a typical consumer to protect or represent his or her

interests in the energy market; and/or

-significantly more likely than a typical consumer to suffer detriment, or that detriment

is likely to be more substantial

Portugal

Romania AC

Slovakia D

Slovenia C 16

United
Kingdom

18 ESPN. Minimum income schemes (2009 ). http://fec  .europa.eu/social/BlobServlet?docld=9042&langld=en
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Our review highlights that the non - prescriptive
approach to defini ng vulnerable consumers
results in a range of inte  rpretations . Two key
questions emer ge fromthis i

i. how important is the definition of a
vulnerable consumer in order to
provide protection to vulnerable
consumers, and to address energy
poverty?

ii. how do Member States want to shape
action in this area?

Concerning i), the definition should do two
things; it both identifies the problem and
those most vulnerable to the consequences.

For some Member States, vulnerability is
about disability, or because of social
circumstance, or due to age, while in other
Member States it is about recognising t hose
that have difficulty in affording energy costs.
The Croatian case is interesting because the
draft legislation differentiates between those

that are medically disadvantaged and those
that are socially (financially) disadvantaged,
recognising different levels of protection that
should be afforded between the two groups.

The range of definitions highlight s different
problems and challenges around vulnerability

in the energy market, and therefore identif ies
a range of consumer groups. These definitions
therefore also have a bearing on the type of
action that follows.

Concerning ii), action to protect a vulnerable
consumer may simply be to ensure a
consumer with health problems is not
disconnected during winter months, or focused

on protecting low incom e consumers from
falling into energy poverty. The level and type

of action taken in Member States is considered

in detail in the next section.

In summary, the wording in the d irective s
does not necessarily mean that defin itions of
vulnerable consumers  are necessarily targeted

measures
Policy R eport

on preventing energy poverty. A  more
prescriptive definition of what constitutes
vulnerability in the energy sector would be
needed to ensure that resulting actions are
specifically focused on addressing energy
poverty, and vulnerabil ity to it.

In some Member States (e.g., ltaly) there is

no official definition for energy -vulnerable
consumers  (only vulnerable consumers) nor
for energy poverty, but at the same time it is

evident that awareness about the issues as
well as measures to ad dress them have been
in place for more than 5 years. This is not a
unique case in the European context as clearly
recognized by the CEER (2012 ) who stated
t h at thefiegistence or absence of a concept

of vulnerable customers does not provide an
indication of how well vulnerable customers
are protected in the various member
countries 0 .

Based on the type of definition (and the
measures that are introduced), Member States

can also be categorised according to  whether
policy and action in this area is social or
energy policy -focused. To some extent, this is
not a clear distinction, as many Member
States active in this area will have social and
energy ministries involved in formulating and
implementing measures. For example, a range
of Member States use the social welfare
systems as a basis for targeting action but
may still reg ard the issue as a distinct energy
policy issue.

This subjective  distinction is based on who
drives policy, how the problem has been
defined , and typically the type of measures
undertaken. For those Member States with a
social policy -focus, the issue of vulnerability is
often viewed as a function of low income, and
therefore poverty (and not as a distinctive
issue e.g. energy or fuel poverty).
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Scandinavian and Northern European
countries (including Netherlands, Germany,

and Poland) and some selected Eastern
European countries (Bulgaria, Czech Republic,

and Croatia) view the challenge via a s ocial
policy outlook (Figure 9). Other countries,
including those in Western and Southern

Europe, tend to view this as a distinctive
energy policy issue, of course wh ich has
important  social dimensions. For some

Member States, we have defined the approach
as mixed e.g. defined in energy law but based
on socio -economic criteria, as in Portugal or
France. This distinction is important as it
highlights  the different  outlooks on the
problem, and approaches to addressing the
issue.

IV.A.2.

Defining e nergy poverty

Specific Member States, particularly those in
the energy policy focused group,
recognise the issue of energy poverty in their

also

measures
Policy R eport

legislation (FR), or have a separate definition,
as the UK (and its respective devolved
administrations) does for fuel poverty. The
energy and fuel poverty d  efinitions identified
for eight Member State are provided in Table
6.

Note that a number  of definitio ns are proposed
and are not operational; however, they do
reflect increased recognition of the problem.
They are specifically targeted at identifying
grgupsS 0faCciingalprobIems of affordability in
maintain ing  necessary energy  services,
particularly heating, in their homes . In
addition, such definitions often consider all
energy types, not just electricity and gas. This

is particularly important in countries where
other energy is used for home heating,
parti cularly oil and biomass (often in rural
areas) , and district heating.

Therefore, resulting action in some Member
States , as described in the next section, is a
function of not only the regulatory focused
action to protect vulnerable consumers but a
broader set of measures focused on
addressing challenges of energy and fuel
poverty. Given that the latter problem is more
structural in character (e.g. arises due to poor

building fabric, and long term socio -economic
deprivation), this has implications for the
types of measures needed. Where both

definitions are operational in policy, care is
needed to ensure that objectives of different
measures are aligned.
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Table 6: Member State definitions of energy and fuel poverty

Il Engrgy A [ Definition metric Status
State definition
Proposal to use multiple indicators:
Households are considered at risk of household income, housing
energy poverty if their income is below expenses, energy costs; information
) the at -risk - of - poverty threshold and they about past due bills, disconnections, Unofficial definition
Austria simultaneously have to spend an above installations of pre  -paid meters, under consideration
average percentage of their household etc.; subjective indicators, such as
income on energy. permanent household financial
difficulties .
Energy poverty may relate to the
situation of customers who may be in a
difficult position because of their low
inco me as indicated by their tax
statements in conjunction with their
professional status, marital status and Share of income spent on ener Official definition
Cyprus specific health conditions and therefore, P oy
are unable to respond to the costs for
the reasonable needs of the supply of
electricity, as these costs rep resent a
significant proportion of their disposable
income.
Definition according to article 11 of the
AGrenelle 1106 I aw fron
Is considered in a situation of energy As a result of no
poverty f avhgeacoutersin - o quanitative threshold,
France his/her accommodation particular A quantitative threshold is missing. the qulnltlon is not
difficulties to have enough energy supply sufficiently
to satisfy his/her elementary needs, this operational.
being due to the inadequacy of
resources or housing g
Energy poverty is a situation whereby a
household is unable to attain an Spends more than 10% of its N _
acceptable level of energy services h . Official national
Ireland (including heating, lighting, etc) in the dlsppsab]e Income on energy definition
Rl services in the home.
home due to an inability t 0 meet these
requirements at an affordable cost
A family is vulnerable when more than As stated in the definition 1 Unofficial definition
ltaly 5% of income is spent for electricity and spenqmg 5% of income on proposed by
10% for gas. electricity and 10% on gas regulator.
Energy poverty: inability to achieve a Currently only using the EU  -SILC
necessary level of energy services in a indicator for share of population
household. Fuel poverty: mainly linked unable to kee p the home adequately -
. . . . These are unofficial
to i nability to achieve the necessary level warm. Proposals to include -
Malta of fuel use for heating homes (i.e., if the subjective feedback from consumers definitions proposed
by NGO.
household were to spend on the through household budgetary
necessary fuel, then it would fall below surveys and compare energy
the poverty line). consumption across sectors.
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e E”?rgy e poverty Definition metric Status
State definition
According to the Concept for the
protection of consumers fulfilling
conditions of energy poverty, issued
by the Regulatory Office, the
Statistical Office provides
information on average monthly
household expenditure for energy
consumption and househol  d income.
Energy poverty is defined as a condition A household can be considered as
when average monthly household energy poor if disposable monthly
expenditures for the consumption of income is lower than the minimum The threshold is
Slovakia electricity, gas and heat, represent a monthly disposable household currently a proposal.
significant share of the average monthly income threshold.

household inc ome.
The threshold is published on the

website of the Ministry of Labour,
Social Affairs and Family oft  he
Slovak Republic, the Regulatory
Office for Network Industries and on
message boards of labor, social
affairs and families, municipalities
and municipal authorities.

Low income, high consumption
(LIHC). Two criteria include i) fuel
costs are above the medi  an level,
and ii) residual income net of fuel

cost spend is below the official Official national
poverty line. .ThIS applies in definition . Proposed
Englar_1d, while otheroconstltuent target to ensure that
A household to be fuel poor if i) t heir countries use the 10% threshold as many fuel poor
. . . . metric. homes as is
UK income is below the poverty Ilne__(taklng _ _ . nahl
(England) into account energy costs); and ii) t heir Note that England continues to easonably
9 energy costs are higher than is typical report the 10% threshold metric for practicable achieve a
for their household type ~ (DECC 2013) . compar ison, which is that  a fuel minimum energy
poor household is one which needs efficiency standard of
to spend more than 10% of its Band C, by 2030
income on all fuel use to heat it (DECC 2014b) .
home to an adequate standard of
warmth (21 7C in living room, and
18/C in other rooms as
recommended by WHO.
A household is in fuel poverty if, in order Official national
to maintain a satisfact  ory heating definition. Targetis
regime, it would be required to spend The definition of a 'satisfactory that as far as
UK more than 10% of its income (including heating regime' as per  for Wales reasonably
(Scotland) Housing Benefit or Income Support for (below) practicable, fuel
Mortgage Interest) on all household fuel poverty will be
use (Scottish Executive 2002) . eradicated by 2016.
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Member Energy / fuel poverty Definition metric Status
State definition
As stated. The definition of a dogzﬁlizlc):atlo.lr.]::g etis
Fuel poverty is defined as  having to ‘satisfactory heating regime’ that as far as
spend more than 10 per cent of income recommended by the World Health reasonably
(including housing benefit) on all Organisation is 23°C in the living practicable, fuel
household fuel use to maintain a room and 18°C in other rooms, to poverty will be
UK satisfactory heating regime. Where be achieved for 16 hours in every eradicated amongst
(Wales) expenditure on all household fuel 24 for househ olds with older people vulnerable
exceeds 20 per cent of income, or people with disabilities or chromic households by 2010
households are defined as being in iliness and 21°C in the living room in social housing by ’
sever e fuel poverty  (Welsh Assemby and 18°C in other rooms for a 2012 and by 2018
Government _2010) . period of nine hours in every 24 (or there would be no ’_
16 in 24 over the weekend) for : L
other households. one in Wales living in
fuel poverty.
A household is in fuel poverty if, in order
UK to maintain an acceptable level of 3 b 5 | | ficial ional
(Northern temperature throughout the home, the 0Accep ; a €o E vel. dOfI.C'.a. nationa
ireland) occupants would have to spend more osatisfactory eat | definition.
than 10% of their income on all
household fuel use  (DSDNI 2011)
IV.A3. Lessons on defining energy researchers have been using EU  -SILC survey -
poverty for the EU based proxy indicators.

Based on Member State experiences, and
wider EU research on energy poverty, this
section highlights some of the challenges of

definitions, and what is need

ed to develop

metrics at the EU level.

At the European level,
energy poverty exists, nor
household

no dedicated survey of
standardised
such as

data on energy

expenditure, consumption or efficiency. This

makes developing a specific

indicator challenging, and means that most

energy poverty

Thomson and Snell (201

4) recently undertook

a pilot study to explore options for
constructing EU indicators of fuel poverty. In
their report, they make some useful

recommendations concerning how to take this

issue forward. These

include developing

existing household surveys so that they can be

more effictively used for

energy poverty

analysis, and the collection of new datasets.

The recommendations are set out in

below.
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Table 7: Recommendations for improving datasets for analysis of energy poverty (Thomson and
Snell, 2014)
1. Amend and harmonise Make existing survey more relevant for measurement and analysis of energy
existing surveys poverty.
EU-SILC was not designed for analysis of energy poverty issues. Detailed

recommendation suggest s inclusion of new variables that capture issues of

L. energy expenditure, payment method, efficiency measures and heating
1a.Amend the EU StatistiCs d systems. Existing variables should be modified to help differentiate between
Income and Living Conditiong issues of affordability and  technical characterstics of building / heating

(EU SILC) systems.

Changes to EU SILC would need to be considered by the Indicators Sub -
Group of the Social Protection Committee, in consultation with Memner State
statistical agencies, so could be a lengthy process.

Another approach is to harmonise national household budget surveys and

create a pan -EU dataset of actual fuel expenditure across Europe. This would
entail reducing variation in sampling, design and frequency. It would be a
major effort, and would require cooperation across Member States. The

limitations of using these data are that actual consumption is not necessarily

a good indicator of energy poverty, due to under -expenditure in energy  -poor
households.

A final approachisto  monitor health and well -being impacts of energy
poverty via cold -related illnesses and deaths . An approach to this has been
developed under the EuroMOMO project, as an example of best practice for
standardising the measurement across Europe.

Develop new datasets requires a large investment in resources to establish

2. Collect new data new surveys but provides the basis for improved understanding of the critical
issues o f energy poverty.

Types of data that would be needed include i

1b. Harmonise Household
Budget Surveys (HBS)

1c. Pan-European monitoring
of cold -related morbidity and
mortality

+ Sociodemographic, including income and household composition. Actual

energy expenditure (all fuel types), and payment methods and tariffs.
+ Technical energy efficiency and housing quality data to allow estimation
2a. Dedicated EU28 of required energy expenditure (comparable to the English Housing
household survey of fuel Survey)
poverty + Self-assessed health and wellbeing
+ S elf - perceived affordability/burden, t hermal comfort and shivering , with
focus on keeping warm during cold winter months (or cool during hot
summer months ).
+ Inclusion of heating and cooling degree days to cont rol for variations in
climate.
It is important that the European Commission, discussion of a possible definition is
in consultation with Member States, consider provided in the section on
the recommendations outlined above. Later in recommendations
this report, we recommend that the lack of T Use research based on EU -SILC proxy

indicators, to highlight the stron g
evidence of the energy poverty issues
across Member States.

data currently means that a specific
expenditure -based metric cannot currently be
considered. Howe ver, the Commissioncan 1

1 Take forward the above
f Define the concept of energy poverty, recommendations, so that the evidence
without prescribing a metric. Further base can be improved in future years.
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1 Encourage the development of Member
State metrics, and disseminate practice
across Member Stat es as per the
information in the next section.

Consensual -based indicators, including those
based on EU -SILC, may be considered best
suited to capture the issues of energy poverty

at the EU scale (as argued by Thomson and
Snell 2013) . This would particula rly be the
case if the EU -SILC survey could be further
developed. It is not clear whether an
expenditure based metric would necessarily
provide additional insights. This issue needs to

be further considered, and weighed against
the cost of developing new s urveys / datasets.
Grevisse and Brynart (2011) argue that a
precise definition and specific indicators allow

for quantifying and monitoring of the problem

and that without this, progress towards
addressing energy poverty will remain stalled

as it is not po ssible to reduce the numbers of
people suffering from energy poverty.

Moore (2012) notes the problems associated

with the expenditure -based metric cited in a
Commission working paper (EC 2010) , and its
application at the EU level Firstly, a ctual
expenditure, using HBS data, is a poor proxy

of households in energy poverty, as many low
income households underspend on energy
required to keep their homes adequately
warm. Secondly , moving to a better measure

of fuel costs required to keep a home
adequately warm requires good knowledge of

the housing stock, and the socio -economic
chara cteristics of households across the stock.
While this is available in the UK, few other
countries have such data.

IV.A.4. Lessons on defining energy
poverty for Member States

As Moore (2012) states it is important to
distinguish between metrics or indicators
needed to identify the problem of energy

measures
Policy R eport

poverty for national -scale analysis versus
actual fuel poor homes. While the national -
scale indicators provide an understanding of

the country and regional -scale problem, they
do not identify energy poor households. This

has to be done by household visits at the
community  scale and by experienced
practictioners. Other proxy ind icators are often
used to help identify areas where energ y
poverty is most prevalent. This latter point is
discussed later in this section; however, our
focus is on national scale metrics to identify

the extent of energy poverty.

To do this, we have reviewed some of the
academic literature, and focused on the
Member States with most experience of
identifying the problem, namely UK, France

and Ireland. In Member States that have or
are considering energy poverty metrics (Table
6), most experience relates to expenditure -
based metrics (as opposed to consensual -
based metrics previously discussed). Such
metrics define energy poverty in terms of a
given percentage of income spent on energy

or fuel.

Boardman first formally defined fuel poor
households in the UK (using such a metric) as
those unable to obtain adequate level of
energy services, particularly warmth, for 10%

of its income (Liddell et al. 2012). The 10%
level reflected that 30% of households with

the lowest incom es were spending an average
10% on fuel (using 1988 data). At the time,

10% reflected a twice -median level of all UK
households. ** This metric has since been
developed to use an expenditure threshold
relating to what is necessary fuel expenditure
for a hous ehold, as opposed to actual
expenditure. This is a critical point; Liddell et

al. (2012) highlight DECC statistics which
indicate that in England needs of fuel poor

7 As Liddell et al. 2012 note, median expenditure is
viewed as a more appropriate measure for fuel poverty as
it smooths out the effects of extreme values.
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households were 21%
expenditure in 2009.

higher than actual

numbe r of
to expenditure -

outlines a
relation

Thomson (2013)
considerations in
based metrics.

i Type of cost threshold - relative or
absolute? This is discussed in the UK
example below. There is also the
discussion relating to the threshold
using the mean or median, as noted
above.

1 Fuel expenditure - actual or required?
While actual expenditure is viewed as a
poor proxy, the data are typically
available. The more robust approach of
required expenditure requires good
building stock data.

1 Measuring household income There
are three issues highlighted here ; i) to
use a defore housing 6 costs or @fter

housing 6 costs measure, secondly, ii)
what benefits should be included as
disposable income, and iii), whether
income should be equivalised
(standardized to account for household
size and comp osition) . On i), the
argument for  @fter housing 6 costs, as
used by Hills (2012) is that those

housing cost s candt
anyway.

I Estimating household energy
requirements . In the UK, this accounts
for all household energy needs
(heating, lighti ng, appliances).

However, the modelling is complex,
requiring understanding of the building
stock, household composition,
occupancy, geographic location. For
adequate warmth, the UK uses the
WHO range, except Scotland where a
higher 237C is used for vulner
households.

able
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The advantages of the expenditure -based
metric is that it has been operationalised in
countries recognising energy poverty, and is

both quantifiable and objective. However, in

her review, Thomson (2013) has shown that

the UK 10% metric has often been mis -
applied, so is not that straightforward a metric

to transfer.

In addition, 10% is a UK  -based value, and
does not necessarily have relevance in other
Member States; this depends on what is the
twice -median expenditure. The UK measure
also r elies on required energy  for all household
services (not just heat) , and is based on
complex modelling. In their application of such

an approach, Member States need to consider
the applicability of expenditure -based metrics,
country -specific thresholds, an d identify what
the data can support.

This section now considers some Member
State experiences of using energy poverty
metrics, before drawing some lessons
concerning the development of metrics at the
Member State level. We first consider the
current UK approach to a fuel poverty
definition ,in Box 2.

Box 2. Definition of fuel poverty in the UK

In the first UK  strategy (DETR 2001), a fuel poor
household was defined as one which needs to
spend more than 10% of its income on all fuel use

and to heat its home to an adequate standard of
warmth (21 1C in the living room and 18 1C in the
other occupied rooms). The objec tive of the
strategy was to end fuel poverty for vulnerable
households by 2010. Households particularly
vulnerable to the health consequences of fuel
poverty were to be first targeted, and included
those with elderly, children, disabled or with long -
term i llnesses. In 2000, there were 3 million such
households, estimated to account for 85% of all

the fuel poor in the UK.

This definition of fuel poverty was reviewed by
Professor John Hills, who outlined an alternative
definition of fuel poverty in his report for
Government  Getting the measure of fuel poverty
(Hills 2012). He first set out the problematic
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nature of the curre nt definition; firstly, that it is
too sensitive to energy price changes (as it
compares the ratio between household energy
spending and their income against a fixed
threshold). Secondly, it tries to capture both key

elements of the problem - its extent an d depth.

Two new separate indicators were proposed, one
measuring the extent of the problem known as
Low Income, High Cost  (LHIC). Individuals and the
households they live in (both are tracked) are fuel
poor based on two criteria T i) fuel costs above the
median level, and ii) net of fuel cost spend, their
residual income is below the official poverty line.

The second indicator is the depth (or severity) of
the probl em, known as t he
is defined as the extent to which assessed energy
needs of fuel poor households exceed the
threshold for reasonable costs.

18

The figure below illustrates the indicator set. The
extent of the problem is as per the shaded area,
while the fuel poverty gap (for a given household

e.g. A and B) is the additiona | spend required
between actual spend and necessary spend to
ensure a household is no longer fuel poor. A key
feature of the fuel poverty gap indicator is that it

can help identify households in the most severe
fuel poverty.

LIHC Indicator showing extent a nd depth of fuel
poverty (source: Hills, 2012)
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The indicators provide some useful insights into

the scale of the problem in England , and can also
be compared to the previous metric used. The new
LIHC metric shows a stable trend compared to the
v-shaped t rends based on the previous metric,

measures
Policy R eport

which is strongly affected by changes in energy
costs. The stable trend, with fuel poor households

at 2.7 million, highlights the two key but opposing
drivers 1 on one hand, energy efficiency efforts in
low income househ olds offset by rising energy
costs. The fuel poverty gap in 2009 was estimated
at £1.1 billion, which is an average £414 per fuel
poor household. It is about 75% higher than it
was in 2003, when energy costs were much lower.

Only England applies the new LIHC indicator
(DECC 2014b) , with devolved administrations
continuing to use the 10% metric. Further
information on the different strategies and metrics

used in the UK can be found in the UK country
report , and are listed in  Table 6. Preston et al.
(2014) summarise some of the relative strengths
and weaknesses of the two types of metrics.

Metric Strengths Weaknesses

10% + Simplicity (in
calculating and
communicating).

+ A fixed threshold
and target.

+ Covered the four

- Overly sensitive to
fuel price changes

- Potential for higher
income households

to be define dasfu el
poor somewhat

dimensions: income, misleadingly.
energy ef ficiency,
price and occupancy.

LIHC + Less sensitive to - Complex to
fuel prices. calculate and

+ Focuses  policy describe

efforts on energy - Use of the median
efficiency. to set the fuel cost
+ Prompted a new threshold - a

fuel poverty strategy benchmark

and target for considered too high

England. by some
+ 6Gap6 pr ovi|l- Moving (relative)
measure of severity measure ;

of fuel poverty. implications for
political commitment
- Inconsistency in
approach to

measur ing fuel

poverty across UK

In Ireland, the preliminary measure of energy
poverty , the 10% metric, enables the
estimation of the overall extent of energy
poverty in Ireland. However, i n practice, some
social groups are likely to be more severely
affected by energy poverty than others. As a
result, the core indicator is complimented  with

]l ncome is calculated ocnosans 66 a(fAHCsuppartingi ringicators which capture the

basis (deducting mortgage, payments, rent) and
equivalised to account for the composition of the
household.

severity of energy poverty in terms of
households that are mo st critically affected.
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This is deemed important  in order to prioritise

and target measures and resources at
households that are most in need (DCENR
2014 ).

In addition to the core metric, a n indicator of
severe energy poverty is used whereby a
household is considered to be experiencing
severe energy poverty if, in any one year, it
spends more than 15% of its disposable
income on energy services in the home.

an indicator of extreme energy poverty
whereby a household is considered to be
experiencing ext reme energy poverty if, in any
one year, it spends more than 20% of its
disposable income on energy services in the
home.

Also

Applying these sets of energy poverty
measures , it is estimated that some 317,000
households were experiencing energy poverty

in 2009, equivalent to over one  -fifth or 20.5%
of all households in the State. Of this total, it

is estimated that over 151,000 households
were experiencing severe energy poverty
while over 83,000 were experiencing extreme
energy  poverty. These  figures may
underes timate the numbers in energy poverty,

as some households under -heat their homes
relative to international guidance on healthy
standards of comfort.

It is worth noting that Irish Government plans
over the next 3 -5 years, to move towards a
comprehensive dat a-collection and modelling
framework which will enable more precise
measurement and assessment of energy
poverty on an ongoing basis.

Finally, the French approach developed by the
National Observatory of Energy poverty
(ONPE) recommends to take into accoun t
three types of indicators:

1 the Energy Effort Rate (EER, or TEE in
French) (ratio between energy
expenses  and income of  the

Energy poverty and vulnerable consumers
in the energy sector across the EU: analysis of policies and

measures
Policy R eport

household), which should not exceed
10% ™| reduced to the first three
income deciles, which mitigates the
volume effect

1 the LIHE ( BRDE in French) indicator,
which considers that a household is in a
situation of energy poverty if the two
conditions of low income and high
energy expenditures are met

T the ACol d I ndicator o
testimonials regarding the level of
thermal comfor t or the extent of

budget constraint, the National Housing

Survey also includes a question on the
level of comfort, also called (INSEE,
2011, p. 2). This indicator is a useful

complement to the monetary
approaches aforementioned.

However, this approach has not yet been put
into practice. The ONPE has committed to
address this issue with a new database
supported by recent data (Family Budget
Survey conducted in 2011, National Housing
Survey and Phebus Survey on Energy
Efficiency 2014). Rather than having one
single indicator, some stakeholders argue that
indicators are complementary: the TEE is
relevant for preventive measures on energy
efficiency of the building aimed to decrease
the share of energy expenditure in
househol dsé6 budget, whi
more adpated to curative measures aimed to
improve their solvency (Crémieux, 2014)
consolidated sum (excluding overlap
three main indicators available indicates that
5.1 million households and 11.5
individuals live in a situation of energy
poverty, which comprises 20% of
population (ONPE, 2014, p. 19).

M@ In 2006, this ratio was 4.3% taking into account
domestic energy use. In 2012, an average household

a
I

. The
s) of the

million

the

e

spent an average lor ddbn8stic (eresge a r
and 1,502 a4 for fuel, which
of its total spending (Ministere de [I'Ecologie, du

Développement Durable et de I'Energie, 2014).
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Table 8: Issues to consider in developing national energy poverty definitions and me trics

2

1. Purpose

It is important to distinguish between high level indicators that measure the
country -scale problem, and local level indicators that help target households.
For example, in Northern Ireland , the 10% metric  identifies the policy
challenge , GIS -based algorithms are then used to target specific areas, and
finally professionals are then need  ed to identify specific households, again
based on proxies ( Liddell & Lagdon 2013).

[The considerations below focus on high -level national indicators]

2. Broad m etric type

A further decision considers the type of metric . As discussed earlier, the

metrics that can not be operationalised.

[The considerations below focus on expenditure -based metrics]

broad categories include consensual versus expenditure -based metrics . To a
large extent, this will be dependent on data availa bility, and the
requirements of the metric. This is fundamental as it is not useful  developing

3a. Fuel expenditure
thresholds

Nationally appropriate expenditure thresholds need to be considered, with

10% specific to the UK situation. For example, the twice median expenditure
in Northern Ireland is at 18%, potentially leading to overestimation of

prevalence (Liddell et al. 2012). The general consensus is that the twice -
median expenditure should be used , hot the mean

3b. Fuel expenditure type
relative versus absolute

The original UK 10% metric could be considered absolute, while the LIHC

uses a relative expenditure measure. 19" A relative measure makes it difficult
T to eradicate fuel poverty but can still measure progress in regard to the

severity of the problem. Absolute measures can be sensitive to shifts in

energy prices.

3c. Fuel expenditure type
actual versus required

Best practice suggests that required expenditure should be used, due to
under -spend ing on energy in energy poor households. However, this has to
i be balanced against available data; actual expenditure is often available

from household budget surveys while req uired expenditure requires data
intensive modelling.

3d. Fuel expenditure
coverage

In most metrics, all household energy is included. This is important to reflect
total expenditure on  energy consumed. This means coverage beyond
electricity and gas, and removes the focus from heating only to all energy
services.

4. Household income

There are considerations around whether income should be equivalised, and
what it should include. Moore (2012) notes that the omission of housing
costs is self evident. He states that households cannot spend their housing
costs on fuel, any more than they can spend the national and local taxes

which are specifically excluded from income.

¥Criteria are

c | a s swhen ithe abndidion of e housahold is eomp ared to the conditions of other households,

and fAabswhHan etbhe condition of energy poverty of one househol d
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While t here have been a  number of studies Concerning defining energy or fuel poverty,

that have considered different metrics (see the another interesting perspective is found in the
German and Italian country report s, Thomson case of Bulgaria (and ma y be applicable to
2013), few countries have operationalised other Member States that have a higher share
these metrics. It will be interesting to see of their population at risk of poverty ). The
what impact the range of metrics have on t he issue is whether energy poverty can be
problem of fuel poverty i for example, can the deemed a distinctive issue  for which distinctive
LIHC in England help eradicate severe energy policies should be developed , in the case
poverty (with the necessary policies and where a large pro portion of society is in
financial resource in place)? poverty. The focus of the Bulgarian

Government is on social support for those
experiencing poverty, ensuring minimum
subsistence level s, but as there are no
comprehensive criteria of eligibility for the

What is apparent is that this is a complex
area. There is a danger that this complexity
means that Member States do not act. At the
minimum, energy poverty should be

) - ) ) support schemes, so that the effects of such
recognised T and careful consideration then o .
i to the definition / " ded t measures are generally limited. According to a
g'(;/;n O't € definition /-metrics heeded 1o recent estimate, only one third of the 670,000
address it.

households living below the poverty line
received social heating assistance in the winter
season 2012/2013, and the amount of the
money given was relatively small (33 Euro)
(Peneva 2014)

IV.A.5. Additional perspectives
relevant to energy poverty
definition

In determining d  efinitions, i t is important that
different stakeholder forums continue to
consider how to address these issues, in turn
helping develop policy in this area. A good
example of collaborative effort to address the
challenge of energy poverty occured in
Austria, which sees an annual conference
bringing together key stakeholders and
discussing possible definitions and exchanging
experiences around the effectiveness of
various measures.

The Bulgarian case seems then to suggest that

the decoupling between the concepts of
O6povertyd and 6energy pove
recognition of the second concept as an
independent and specific issue, makes little
sense when the national socio -economic
indicat ors are well below the EU average. That
is not to say that various measures that
reduce energy costs should not be promoted,
particularly through energy efficiency
programmes, and other relevant measures.

An official definition is still lacking at the
government level, but th is type of cooperation
between researchers and the practical
implementers (NRA and non  -profit
organisations) ensures that once the definition

is set, measures to assist households in
tackling energy poverty would already be

_underway to_ pave the vyay forfur ther usually reported by Member States under
implement ation . An analysis of how the legal .
ener?y go_vert){ alleviation or vulnerable
I a

b afs ! S .f ° r'd ;'hI;CSS 2(;133/ pe of fisoc consumer brgtectl%rg. u ﬁo?/vevgr,r in Q2013
can function Is provided in ( ) opinion, the EESC noted that

It is also evident that no definition of energy
pov erty includes forced mobility. Even though
some Member States have budget support
measures intended to cover transport
expenditures of low -income people, such
measures have not been collected in the
framework of this study, as they are not
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AMobility is also an i ssue Frenchhouseholds livein energy vulnerability with

budgets of households often living far
away from city centres and for whom
transport dictates where they work. This
affects the elderly, single parent
families, the unemployed, those on
welfare benefits, etc. It has a number of
consequences:; limited mobility has
repercussions on employment, [ é]and
often leads to [ € Jocial and ge ographic
isolation 6 (European Economic and
Social Committee, 2013)

A comprehensive view of energ y poverty would
then require taking  this dimension into
account. This position is defended by more and
more stakeholders, as for instance the French
National Stat istical Office (see  Box 3). On the
contrary, other stakeholders point out that
mobility expenses are very dependent on fuel
prices which are by essence volatile, and
therefore prevent any systematic corrective
measure (Energy -Control, 2013)

Box 3.Definition of
including mobility aspects

ffener gy
, France

In January 2015, the National Statistical Office
(INSEE) proposed an evaluation of energy
vulnerabil ity which extends the concept of energy
poverty to mobility aspects.  Energy vulnerability is
defined as a situation when the Energy Effort Rate

(or EER, the ratio between energy expenses and
househol dobés i ncome) i's mor
median EER, exclud ing th e richest wvulnerable
households . | t |l ooks at ficonst
expenses. For domestic uses, this covers heating,

hot water and ventilation while ficonst rained
mobilityo i s ufoell expessesocovdringa s
trips to work/study places and for health,
administration or purchase reasons (INSEE, 2015)

Compared to the legal definition of energy poverty
in France, this new concept of energy vulnerability
has the advantage to include mobility and to be
correlated to obje  ctive metrics. While it has for the
time being no vocation to be translated into law,
this approach goes in the direction also proposed
by the French National Observatory of Energy
Poverty.

According to this 2015 INSEE study , 14.6% of

regards to residential energy consumption
(namely heating, hot water, and ventilation),
10.2% with regards to mobility, and 22% for one
or the two items, which corresponds to 5,9 million
households (Cochez, Durieux, & David, 2015)
The next section considers the type of
measures deployed in different Member
States, and considers how the policy focus and
types of defini tion used have influenced this.

IV.B. Measures to
protect vulnerable
consumers and tackle
energy poverty

The core focus of this analysis has been to
review measures undertaken across different
Member  States to protect vulnerable
consumers and in some cases address energy
poverty. A full description of measures by
Member State is provide d in the country
reports accompanying this report , While a full
listing is provided in Appendix II.

It is important to first identify what constitutes

a measure to be included in this review. In the
main, measures include those that explicitly
provide additional consumer protection to
vulnerable groups, and have some targeted
aspect to improve building fabric (and
therefore reduce energy use), provide
additional information or support, or financial
relief in the payment of energy bills.

However, measures have also been included
that are not explicitly targeted but rather
support vulnerable consumers and energy
poor by their nature. Examples include
measures improving energy use in social
housing, improving access to information on
tariffs , social welfare support, and
disconnection protection. Without including the
broader set of measures, we are at risk of
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underplaying the important role of non -

targeted measures, particularly in those
countries who do not explicitly recognise the
issue of energy poverty.

Measures have been categorised under the
following sub -headings 1

A Financial interventions. Such
interventions are introduced to support
payment of bills. In the main, such
measures focus on short term relief.

A Additional ¢ onsumer protection . These
are specific measures that provide
protection for consumers using the
retail markets.

A Energy efficiency . Such programmes
target improvements to the efficiency
of building stock, or energy using
appliances.

A Information provision &  raising
awareness . These measures improve
understanding of consumer rights and
information on market tariffs and
energy saving measures.

For each measure, a range of information has
been gathered, including the type of
implementation mechanism, delivery

measures
Policy R eport

institution, extent of targeting, effectiveness
(where possible to assess) and time horizon
(whether  addressing structural or acute
problems). Over 280 measures have been
reviewed across all Member States , as per the
criteria listed in Appendix IlI . Of these, 40%
were identif ied as being specifically targeted
on vulnerable consumers or those in or at risk

of energy poverty.

IV.B.1. Financial intervention (e.g.
bill support)

Over 40% of Member States use financial
intervention measures as the primary basis
for support to vulnerable consumers. By
primary basis, we mean that this is the stated

or implied means (via definition used or
measures proposed) of tackling the issue.
From our review, 20% of the total measures

are aimed at the provision of financial su pport
to different socio -economic groups. A further
subdivision of measure type is shown in Figure

10, showing wide spread use of support
through social welfare system
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%
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Social support
(housing, energy
costs)

36%

Energy cost
subsidies /
payments

Figure 10 : Share of different measures in the category financial intervention

In the main, implementation is via central or
devolved (regional) government, as it is about
the provision of additional funding, often from
social welfare budgets. These types of
measure are also aimed at providing relief on
the costs of energy, rather than addressing
the underlying structural problems of why
groups in society cannot afford household
energy.

For many Member States, social support is
both a primary means of identifying vulnerable
consumers and providing additional support.
Thi s
of many Member States on this issue, as
highlighted earlier. Support is either provided

via general social welfare payments or through

direct payments to help cover the cost of
energy. Most energy cost subsid ies or
payments are targeted via the social security
systems, and in s ome cases specifically at the
elderly (in the UK, Denmark and Sweden).

In a number of countries, particularly
Southern European Member States, social
tariffs are also offered , and include , Cyprus,
Spain, France, Greece , Portugal , as well as
Belgium . Social tariffs are a set tariff available

to vulnerable consumers to ensure that these
households have access to energy at fair
prices. In Belgium, all electricity and gas
suppliers are required to offer a social tariff to
protected customers. The service charge is
waived and a maximum per unit charge is not
allowed to be exceeded.

reflectspotiheydsdeidalor iSecaat tiffs gaise important questions of

targeting and equity of financial interventions.
The Belgium social tariff is granted to all
protected consumer s, as status given to a
household if one of its members belongs to
given social categories: beneficiaries of basic
income support for poverty alleviation,
handicap, elderly people or foreigners, and
people living in particular social dwellings with
gas heat ing. The efficiency of the system is
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criticised by stakeholders for taking into
account the social status of one member only
and not the global income of the household.

Eligibility to the French social tariffs is based

on the attribution of medical and he alth
insurances, but as a substantial share of
consumers eligible to these mechanisms do
not receive them ?°, they cannot be detected
by the system (ONPE, 2014) . In addition, even
when the tariffs reach their beneficiary, their
volume (in average 8 U/month if gas and
electricity are considered) is too low to provide

a substantial support . This led the French
Energy Agency ADEME to recommend to
replace social tariffs by a lump sum and to
broaden the range of data on beneficiaries in
order to improve targeting (ADEME, 2013)
Finally, social tariffs are only applicable to gas

and electricity, and unfairly favour households
heated by gas #, even though gas prices have
increased by 50% in the last five years
(Fondation Abbé Pierre, 2014) Moreover,
social tariffs inherently induce a double
penalty effect with people just above the
eligibility threshold being excluded for the
tariff and having to contribute to its funding.

There is a question in some Member States as

to whether the social security system is the

best means of targeting vulnerable or energy

poor consumers, or indeed the use of other
criteria , such as pensionable age. For
example, the provision of winter fuel
payments to the elderly in the UK has long
been viewed as a relatively blunt means of
providing extra support to those who actua 1\
need it. This issue of targeting is further

%15 -20 % for CMU -C, 60 % for ACS

2L This is partly justified. In France, among people with
gas heating, 42% are vulnerable. Still, most of vulnerable

people use heating oil (1.7 million) (Cochez, Durieux, &
Levy, 2015) . A subsidy was created in 2005 for
households using heating oil but was cancelled in 2009.
On the contrary, people with gas central heating can
benefit of the two social tariffs, on gas and electricity.

measures
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illustrated by a case study from Croatia , in Box
4,

Box 4. Ordinance on reducing the impact of
the increase in electricity prices , Croatia

During the second part of the last decade,
Croatian consumers experienced a rise in
electricity prices. In response, the Government
adopted an Ordinance on reducing the impact of
rise in electricity prices, implemented from July 1,
2008 until June 30, 2011 . In the scheme, the
Government compensated households for the
increase in electricity prices by covering a portion

or the entire price increase.

9 For households consuming less than 2,000
kwh of  electricity annually, the
Government compensated for the enti re
cost increase , which means that they not
experience an increase in electricity bills;

1  For consumers consuming between 2,001 -
2,500 kwh annually, households were
covered for only 5% of the increase in
electricity costs;

1 For those consuming between 2501 -3000
kWh annually, 10% of the increase in
electricity costs was covered.

No ex-ante or ex -post analysis was officially
performed to determine the success of this
measure. Nevertheless, based on the electricity
consumption data of Croatian households, one can
deduce that the proposed measure did not have

the desired outcome. In particular, the measures
helped affluent rather than socially vulnerable
customers. Lower income households tend to
consume much more electric energy due to a
range of factors such a s: larger households, less
efficient appliances, lower quality of dwellings
resulting in higher energy needs and greater
reliance on electricity for heating. In the end, the
proposed measures helped small affluent
households (e.g. young professionals), and owners
of country houses, or very small business owners
(craftsman who run their businesses as individuals

and not as legal persons).

How financial assistance is provided is also
important, particularly in t erm s of take -up and
access. Some measures require consumers to
be proactive while others are paid directly as
part of a social welfare package. For example,
in Malta, a subsidy distribution system is in
place, which was recently revised. While the
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