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Abstract 

The energy crisis affected energy market actors as well as consumers, who 
in many cases suffered extreme hardships due to unexpected price spikes. To 
combat these effects, countries had to implement measures, sometimes urgent-
ly, to protect consumers. This report shares some of the measures that helped 
countries to overcome the consequences of the crisis, irrespective of whether 
they were decided prior to or during the crisis. It shows how countries devel-
oped a range of solutions to similar challenges, illustrating how these may have 
been addressed through different angles and depending on national specifici-
ties. The report provides some reflections on how such measures may continue to 
be impactful in promoting a more consumer-centric functioning of retail energy 
markets. 
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Executive Summary

The energy crisis affected both energy market actors and consumers, many of 
whom endured severe hardships due to unexpected price surges. In response, 
European countries had to implement measures, often urgently, to protect 
consumers. The European Commission swiftly responded with the REPOWER EU 
plan and emergency measures, which provided support in tackling the crisis. While 
some countries were able to rely on existing mechanisms to help limit the effects 
of the crisis, others introduced new solutions that not only inspired other nations 
but also influenced subsequent EU legislative changes, particularly in areas such 
as prudential regulation. 

This report identifies seven key issues highlighted by the crisis and outlines 
measures that helped countries to overcome its consequences, irrespective of 
whether they were decided before or during the crisis. The case studies illustrate 
that, when faced with similar challenges, countries came up with a variety of solu-
tions, addressing issues from different angles. While conditions differ from one 
country to another, features of a successful solution may provide useful insights 
for enhancing consumer protection and engagement, both in preparation for 
future crises and in daily life.

Based on the national experiences presented in this report, CEER has identified 
the following recommendations:

Unlocking energy efficiency and demand response for all consumers

• The recently adopted revisions to the EU’s electricity market framework 
consider that consumers should have access to all types of offers and be free 
to choose one or even multiple options. This acknowledges the potential for 
consumers to engage in energy in a variety of ways. CEER agrees with this 
vision and considers that consumers should be able to choose offers adapt-
ed to their specific needs, preferences, and financial and technical capa-
bilities – ranging from fully fixed-price, fixed-term contracts to variable and 
dynamic contracts. CEER recommends encouraging consumers to engage 
with demand response and flexibility, starting with solutions that can be 
applied in fixed-price, fixed-term contracts, including discounts or rewards for 
shifting consumption during critical periods. CEER believes that consumers 
can be successfully incentivised to engage with demand response and flexi-
bility through contracts that provide positive rewards and benefits, rather 
than through negative penalties.

• Energy community one-stop shops  already exist in several countries offer-
ing services, at national, regional or local level to help energy communities 
overcome barriers to setting up their organisations or projects at differ-
ent stages. CEER considers that the experience drawn from these existing 
mechanisms should be used in implementing similar independent bureaus 
to advise consumers on the options best suited to their individual energy 
needs and situations, such as efficiency measures, investments, and types of 
offers.  CEER recommends that competent authorities at all levels (European, 
national, regional and local) cooperate on setting up these one-stop shops to 

1 REPowerEU (europa.eu)
2https://energy-communities-repository.ec.europa.eu/setting-community-ener-
gy-one-stop-shops_en

Choice
Adaptability
Incentives

http://REPowerEU (europa.eu)
https://energy-communities-repository.ec.europa.eu/setting-community-energy-one-stop-shops_en
https://energy-communities-repository.ec.europa.eu/setting-community-energy-one-stop-shops_en
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Taking into account evolution of consumer behaviour and expectations

• Some consumers may not be fully aware of the conditions of their nation-
al supplier of last resort (SOLR) mechanism. CEER recommends ensuring 
that consumers receive all the necessary information to smoothly transition 
back to a “normal” situation if they have been transferred to an SOLR. This 
should include clear details about the prices paid to the SOLR compared to 
standard prices, as well as the duration of the SOLR contract if it comes with 
an end-date.

• One of the objectives of the Improving the Union’s Electricity Market Design 
Directive is to shield consumers from price spikes by ensuring they have guar-
anteed access to a variety of offers, including dynamic contracts introduced 
under the Clean Energy Package, and fixed-price, fixed-term contracts intro-
duced under the revised Electricity Directive. CEER considers that there are 
different types of consumers and that the market should allow all types 
of supply offers to meet these differing needs. Consumers should be able 
to choose freely any type of contract, whether they prefer the predictability 
of fixed-price, fixed-term contracts – which may come at a higher cost over 
time – or the potential optimisation of their bill with partly or fully variable or 
dynamic contracts.

• In addition to the EU requirements on providing information related to fixed-
price, fixed-term and dynamic offers, CEER recommends that stakeholders 
inform and advise consumers about the pros and cons of all types of 
offers, as well as subscription and termination conditions. This will help 
consumers identify the best supply offer for their individual situation, consid-
ering their capabilities and the benefits or risks they are willing to take on.

provide better coordination of information and advice, helping consumers in 
the transition to a decarbonised system.

Ensuring suppliers convey understandable messages for informed consum-
er decision making

• The newly revised Gas Directive 2024/1788 requires harmonisation in the 
summary of key contractual conditions: “Final customers shall be provided 
with a single summary of the key contractual conditions in a prominent 
manner and in concise and simple language. Member States shall require 
the supplier to use a common terminology. The Commission shall provide 
non-binding guidance in this regard.” CEER considers this provision should 
be extended to electricity contracts. Harmonised vocabulary and terms, at 
least at national level, would benefit consumers by making energy contracts 
easier to understand and improving the comparability of offers between 
suppliers. Standardising terminology for both gas and electricity would further 
facilitate consumers’ comprehension of their contractual conditions.

• CEER recommends that the type and amount of information provided by 
suppliers when advertising and proposing offers, as well as the way this infor-
mation is presented to consumers, should follow transparency and complete-

Information
Diversity

Pros & Cons

Clarity
Consistency

Completeness
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ness criteria defined by the competent national bodies in collaboration 
with relevant stakeholders, such as consumer associations, and in line with 
provisions in European Directives.

• To enhance consumer awareness and participation in market dynamics, CEER 
considers that suppliers should inform consumers in a transparent and 
comprehensible manner about the financial impacts of any price changes 
during the contract lifecycle. This would allow consumers to make informed 
decisions about whether to switch to another offer or supplier.

Increasing accuracy and transparency of termination fees

• Where termination fees are applied, they should respect the proportionali-
ty and “direct economic loss” rules, with the onus being on the supplier to 
explain in a clear and understandable way to the consumer the level of 
resulting termination fees. Pre-contractual and contractual terms and condi-
tions should explicitly state whether termination fees apply to the offer and 
outline the calculation model used. CEER emphasises that it can be difficult 
to determine the exact amount in advance, and simply providing the calcu-
lation methodology and conditions of the termination fees does not guaran-
tee consumer understanding or informed decision-making. CEER considers 
that consumers should be able to request and consult the exact fee they 
would be charged if they terminated their contract in advance. Additionally, 
consumers should be made aware of this information during the pre-contrac-
tual and subscription periods. CEER considers that public comparison tool and 
comparison tools with a trustmark should, at the very least, mention the pres-
ence of termination fees in offers and, if feasible, provide additional details 
such as the calculation methodology or an estimate of the fee.

Reinforcing suppliers’ reliability through prudential regulation

• CEER emphasises the need to strike a balance between implementing 
prudential regulations and avoiding the risk of creating barriers to 
competition or imposing stringent requirements that could stifle innovation 
and deter new entrants. It is essential to ensure that regulatory measures 
designed to enhance stability do not inadvertently hinder market dynamism 
or discourage competition, both of which are crucial for driving efficiency and 
innovation. CEER underlines that implementing prudential regulation mecha-
nisms may require additional and expert resources within National Regulatory 
Authorities (NRAs) or other competent authorities designated by the Member 
State, as well as within suppliers, whose costs will ultimately be passed down 
to consumers.

Proportionality
Certainty

Calculation 
model

Balance
Security

Competition
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Addressing energy poverty and vunerability

• CEER believes that targeted mechanisms to address consumers’ vulnerabil-
ities and needs are the only way to ensure that no-one is left behind on the 
path to the green transition. Regulators have a crucial role to play in ensur-
ing that energy markets tackle these challenges within the broader national 
social support framework led by public bodies of other sectors responsible 
for helping and supporting individuals and families in situations of hardship.

Providing better targeted measures for more energy efficient actions 
focused on vulnerable and energy poor consumers

• To address barriers that prevent vulnerable and energy-poor consumers to 
achieve energy savings, CEER recognises that various measures, adapted 
to national specificities, can be taken. Financial assistance programmes, 
such as grants, subsidies, low-interest loans or on-scheme bills specifically 
targeting vulnerable consumers, can help cover the upfront costs of energy 
efficiency upgrades. Educational campaigns tailored to the needs of vulner-
able communities can explain the benefits of energy efficiency and available 
assistance programmes. Energy one-stop shops, as designed by the Energy 
Efficiency Directive (EED), can offer free or subsidised energy audits that will 
help consumers identify cost-effective energy-saving measures and prioritise 
improvements based on their individual situations. Expanding and promoting 
utility bill assistance programmes can help low-income consumers manage 
their energy costs. Increasing incentives and rebates for energy-efficient 
appliances and home upgrades can further incentivise investments.

• CEER considers that directly engaging all relevant stakeholders, particularly 
vulnerable communities and consumer-competent bodies, in the design and 
implementation of these measures is crucial to ensure they meet the specific 
needs and preferences of the target populations at a reasonable cost. Training 
and employing members of vulnerable communities in energy efficiency-relat-
ed jobs can create job opportunities and increase trust within the community. 
Additionally, ongoing evaluation and adaptation of these programmes are 
essential to ensure their effectiveness in addressing energy efficiency barriers 
for vulnerable consumers.

Identify
Target

Support

Education
Assistance

Engagement
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1 Introduction

In light of the recent crisis in the energy 
sector, this report focuses on the imme-
diate and medium-term effects on 
consumers and energy retail markets. 
The report aims to collect and share the 
experiences of implementing various 
crisis measures, focusing on lessons 
learned to improve the retail market 
and consumer protection, thereby 
contributing to (re)building consumer 
trust in a liberalised energy market.

In a context where the crisis seems to 
have eased with less price volatility in 
the retail market, and where the role of 
the consumer is crucial in decarbonis-
ing the energy system, CEER considers 
it important to reflect on how to achieve 
the objectives set by the Fit for 55 Pack-
age in a landscape heavily marked by 
the crisis, especially since these objec-
tives were set before the crisis.  

The energy crisis had a severe impact 
on many consumers. In addition to 
facing unprecedented price hikes, 
reports of widespread windfall profits 
and the complexities of price forma-
tion (based on the marginal price 
model) dented consumer trust in retail 
markets. For consumers to become key 
players in the energy transition, it is 
necessary to restore their confidence in 
the system and provide them with the 
tools and knowledge to act responsi-
bly. This report examines some of the 
issues consumers faced and how coun-
tries assisted them overcome these 
challenges or the measures they imple-
mented to do so.

Based on the information collected, this 
CEER report aims to share these expe-
riences and also to provide recommen-
dations so that countries and relevant 
stakeholders have at their disposal 
some of the solutions employed across 
Europe, along with the legislative revi-
sions adopted in the meantime, to be 
better prepared to face a potential 
future new crisis and to improve the 

 3 CEER-BEUC 2030 VISION FOR ENERGY CONSUMERS

overall functioning of retail markets in 
the interest of consumers.

This report has been elaborated under 
the CEER-BEUC “2030 Vision for Ener-
gy Consumers: LET’S ASPIRE!3 “, call-
ing on governments, industry, regula-
tors, consumer bodies and authorities 
to deliver Affordability, Simplicity, 
Protection, Inclusiveness, Reliability 
and Empowerment (ASPIRE) for all 
consumers.

https://www.ceer.eu/wp-content/uploads/2024/04/CEER_BEUC_2030_VisionForEnergyConsumers_LetsASPIRE.pdf
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2 Solutions and measures to tackle challenges 
raised by the energy crisis

To overcome the energy crisis, coun-
tries implemented various measures 
and strategies to protect consumers 
from its effects. While some measures 
were new, certain countries were able 
to rely on pre-existing policies, estab-

2.1 Unlocking energy efficiency and demand response for all consumers

When it comes to consumers, and even 
more so when discussing their engage-
ment in demand response, it is essen-
tial to consider the existence of various 
types of consumers based on their needs, 
preferences, capabilities and willing-
ness to participate in demand response. 
Therefore, it is important to provide 
them with different solutions to allow 
them to participate according to their 
profiles and to explore ways to democ-
ratise access to demand response and 
flexibility, ensuring that these benefits 
are available to all consumers. Beyond 
availability, the challenge lies further 
in redirecting consumer focus towards 
energy efficiency, noting that measures 
for increasing renewable capacity 
alone may not be sufficient without 
energy efficiency measures, such as 
home insulation, and that they bene-
fit both the consumer (reducing bills) 
and the system (reducing demand). 
The revised Energy Efficiency Directive 
includes a series of welcome provisions 
to support consumers, particularly the 
most vulnerable, to implement energy 
saving solutions in their homes. Ener-
gy efficiency first and energy savings 
also took centre stage in the EU’s 
emergency Regulations, when many 
countries applied measures to reduce 
consumption of electricity and natural 
gas. Maintaining and increasing ener-
gy efficiency first efforts, in particular 
through the revised Directive on Energy 
Performance of Buildings, are unques-
tionably the starting point for help-
ing consumers to reduce their energy 
consumption needs, whilst encouraging 

demand response and flexibility.

To face the high energy prices and wary 
of future price spikes, some consumers 
are going further than simply reduc-
ing their demand and have invested in 
self-generation. According to the Inter-
national Energy Agency:

“The forecast for renewable capacity 
additions in Europe has been revised 
upwards by 40% from before Russia’s 
invasion of Ukraine, which led many 
countries to boost solar and wind 
uptake to reduce their reliance on 
Russian natural gas. The growth is driv-
en by high electricity prices that have 
made small-scale rooftop solar PV 
systems more financially attractive and 
by increased policy support in key Euro-
pean markets, especially in Germany, 
Italy, Spain and the Netherlands.

Newly installed solar PV and wind 
capacity is estimated to have saved EU 
electricity consumers EUR 100 billion 
during 2021-2023 by displacing more 
expensive fossil fuel generation. Whole-
sale electricity prices in Europe would 
have been 8% higher in 2022 without 
the additional renewable capacity, 
according to the new IEA report. […] 
Multiple countries in Europe including 
Spain, Germany and Ireland will see 
wind and solar PV’s combined share of 
their overall annual electricity genera-
tion rise above 40% by 2024.”4

 4 Renewable power on course to shatter more records as countries around the world speed 
up deployment

2.1.1 Consequences of the crisis and actions taken

lished before the crisis, but well-suited 
to protecting consumers. This section 
aims at assessing different types of 
measures implemented by European 
countries and providing several solu-
tions in the face of the same problem.

https://www.iea.org/news/renewable-power-on-course-to-shatter-more-records-as-countries-around-the-world-speed-up-deployment
https://www.iea.org/news/renewable-power-on-course-to-shatter-more-records-as-countries-around-the-world-speed-up-deployment
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Instruments for achieving demand 
response targets may include direct or 
indirect incentives to consumers and 
network operators to engage in and 
benefit from demand response, as well 
as consumer protection and tailored 
energy advice frameworks. Consum-
ers can increase their flexibility and 
contribute to demand response by 
shifting their consumption to oppor-
tune periods, avoiding peak times. They 
can also subscribe to energy offers 
with tariffs with flexibility services or 
that encourage them not to consume 
during peak times, or even incentivise 
consumption during off-peak hours. 
The integration of renewable produc-
tion can also influence a consumer’s 
consumption profile, either as a result 
of their own generation via photovol-
taic panels or by subscribing to supply 
offers based on incentivising renewable 
production. It is important to recognise 
that engagement, participation and 
flexibility can take many forms and 
that they can be undertaken, alike, by 
consumers with fixed-term, fixed-price 
contracts and those with variable and 
dynamic contracts.  

The recently adopted revisions to the 
EU’s electricity market framework 
consider that consumers should have 
access to all types of offers and be free 
to choose one or even several supply 
offers; this in recognition of the poten-
tial for consumers to engage in ener-
gy in a variety of ways.	 CEER	agrees	
with	 this	 vision	 and	 considers	 that	
consumers	 should	 be	 able	 to	 choose	
an	offer	adapted	to	their	needs,	pref-
erences,	financial	and	technical	capa-
bilities,	ranging	from	fully	fixed	price,	
fixed	 term	 contracts	 to	 variable	and	
dynamic	 contracts.	 CEER	 recom-
mends	 encouraging	 consumers	 to	
engage	 with	 demand	 response	 and	
flexibility,	starting	with	solutions	that	
can	 be	 applied	 in	 fixed	 price,	 fixed	
term	contracts,	including	discounts	or	
rewards	from	shifting	consumption	at	
key	times.	CEER	believes	that	consum-
ers	 can	 be	 successfully	 incentivised	
to	 engage	 with	 demand	 response	

and	flexibility	through	contracts	that	
provide	 positive	 rewards	 and	 bene-
fits,	 rather	 than	 through	 negative	
penalties.

Creation of energy advice bureau 
for consumers (one-stop-shops)  
It may be difficult for household 
consumers to get an overview of the 
measures that can lower their electric-
ity bill. Individually tailored informa-
tion, for example, can help households 
understand how much appliances in 
the home affect electricity costs and 
can provide a basis for decisions about 
investments in steering equipment, 
energy efficiency or the choice of 
contracts. Comparison between differ-
ent types of measures is lacking that 
could make it easier for consumers to 
weigh different measures against each 
other and understand potential syner-
gies between measures, so that the 
most rational decisions can be made. 
Therefore, such information and such 
tools need to be presented together 
so that consumers can value them and 
assess different options without having 
to compile information from different 
sources. 

Article 22 of Energy Efficiency Direc-
tive 2023/1791 states : “Member States, 
in cooperation with regional and local 
authorities, where applicable, shall 
ensure that information on avail-
able energy efficiency improvement 
measures, individual actions and finan-
cial and legal frameworks is transpar-
ent, accessible and widely disseminat-
ed to all relevant market actors, such 
as final customers, final users, consum-
er organizations, civil society represen-
tatives, renewable energy communi-
ties, citizen energy communities, local 
and regional authorities, energy agen-
cies, social service providers, builders, 
architects, engineers, environmental 
and energy auditors, and installers of 
building elements as defined in Arti-
cle 2, point (9), of Directive 2010/31/
EU. [...] For the purpose of this Article, 
Member States shall in cooperation 
with competent authorities, and, where 
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appropriate, private stakeholders 
establish dedicated one-stop shops or 
similar mechanisms for the provision of 
technical, administrative and financial 
advice for energy efficiency.”

Energy community one-stop-shops5 
already exist in several countries to 
provide services, at national, regional 
or local level, help energy communities 
overcome barriers towards setting up 
their organisations and/or projects at 
different stages of the process. CEER 
considers	 that	 experience	 should	 be	
drawn	 from	 these	 existing	 mecha-

Tempo	offer	(France)

Consumers equipped with smart meters can choose an offer that incentiviz-
es load shifting and avoiding peak hours, as well as peak days. This “Tempo” 
offer allows customers to pay a lower kWh price for the majority of the year, 
against a higher price during peak consumption periods at the national level. 
In this way, consumers are incentivized to shift their consumption during 
peak days and peak hours to relieve grid constraints.

The current Tempo variable components are the following (01/02/24 prices):

The offer proposes six fixed prices depending on:

• 3 colours based on the day: red, white, or blue, from most expensive (red) 
- and usually coldest day - to least expensive (blue);

• 2 tariffs based on the time of day: Peak/Off-Peak tariff.

5 Setting up community energy one-stop-shops

nisms	 in	 implementing	 similar	 inde-
pendent	bureaus	to	advise	consumers	
on	the	options	that	would	be	best	suit-
ed	 to	 their	 individual	 energy	 needs	
and	 situations,	 including,	 for	 exam-
ple	 efficiency	 measures	 and	 invest-
ments,	 types	 of	 offers,	 etc.	 	 CEER	
recommends	that	competent	author-
ities	at	all	levels	(European,	national,	
regional	and	local)	should	cooperate	
on	setting	up	these	one-stop-shops	to	
provide	better	 coordination	of	 infor-
mation	and	advice	to	help	consumers	
in	 the	 transition	 to	 a	 decarbonised	
system.

2.1.2 Collection of case studies (ES, FR, GB)

https://energy-communities-repository.ec.europa.eu/setting-community-energy-one-stop-shops_en
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Tempo peak hours are set throughout France between 6 AM and 10PM, the 
rest of the day is considered off-peak. The calendar year is divided into 300 
blue days (defined as days of low consumption), 43 white days (defined as 
days with an intermediate level of consumption) and 22 red days (defined as 
days with the highest level of consumption). The red days have the additional 
constraints of being set between 1 November and 31 March, excl. weekends 
and national holidays.

Example of Tempo offers days in January 2024:

The colour for the next day is defined by the electricity transmission system 
operator (TSO) and known no earlier than 11 AM and no later than 8 PM to 
allow consumers to adjust their consumption behaviour. Customers under 
the Tempo offer then receive a text message and an email, warning them 
before noon, on the day itself, of whether the day is turning out to be blue, 
white or red. They can also read the notification directly on their smart meter 
on the previous day.

As with all French regulated tariffs, Tempo prices are determined by the NRA 
(CRE), by stacking up costs and establishing a fair level of remuneration for 
the supplier. 

The Tempo option incentivizes load shifting through the price signal, which 
reflects quite well the tensions on the electricity market. The price structure 
also provides consumer visibility:

• In the short-run, consumers whose price is fixed the day before have time 
to anticipate the shifting of usual household chores, etc.

• In the long-run, giving consumers visibility on the price grid for sever-
al months (and limiting the number of red and white days) allows these 
consumers to consider longer term investments to reduce their ener-
gy bill, for instance regarding for energy efficiency renovations in their 
homes.

The structure of the Tempo option is simple and readable for consumers who 
are aware of the exact prices they can be exposed to within the year and 
can then be incentivized to shift their consumption through a simple colour 
signal.



Council of European Energy Regulators | 14

Beyond the Crisis | Consumer protection & market measures for better functioning markets 

The balance between the efficiency of the load shifting incentive and the 
acceptability for consumers has been reached, as EDF has calculated a 23% 
reduction in consumption during red days. 

The Tempo offer exists since the 1990s but has been more subscribed 
since the energy crisis. The number of clients went from 200 000 in 2022 to 
500 000 in 2023, thus paving the way towards a high-scale demand-side 
response. EDF wishes to convince 5 million consumers to subscribe in the 
coming years. In March 2024, 4 suppliers proposed offers built on the model 
of “Tempo”, with a variable period of high prices which is identified only on 
a day-ahead basis.

As a step towards dynamic prices, these types of offers could respond to 
the need of consumers wishing to reduce their bills or contribute to demand 
response, but choosing to limit their price signal exposure.

Time	of	Use	Network	tariffs	(Spain)

An adequate structure of network tariffs and charges that encourages the 
use of networks in less saturated time periods and discourages their use 
during peak demand hours, also contributes to providing the right signals 
to consumers in order to make their consumption more efficient and reduce 
the cost of their bill. Thus, the time-of-use (ToU) network access tariff struc-
ture approved in Spain by CNMC in 2020 - in effect since June 2021 - differ-
entiates three consumption periods (peak, flat and valley) for households 
and SMEs with contracted power under 15kW. The prices associated with 
this regulated part of the bill (which represents around 40% of a household 
consumer’s bill) are set in such a way as to encourage shifting consumption 
to off-peak hours.

Furthermore, the regulated price in Spain, the Voluntary Price for the Small 
Consumer (PVPC), incorporates the hourly result of the electricity market 
in the determination of the energy cost, which provides a clear price signal 
that encourages more efficient consumption behaviour by consumers, as 
long as the system operator publishes daily all the components of the cost 
of energy for the following day so that consumers know in advance which 
hours will have lower energy prices .

 6 CNMC also publishes these prices in its energy consumers’ web

https://comparador.cnmc.gob.es/preciosPVPC/inicio/
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National	Grid	Electricity	System	Operator’s	Demand	Flexibility	Service	
(Great	Britain)		

During the energy crisis and subsequent reduction in gas supplies across 
European markets over the winter of 2022/23, Great Britain (GB) experi-
enced challenges associated with security of supply due to the additional 
stress placed on the network over and above the usual winter strain. As 
a result, GB’s National Grid Electricity System Operator (NGESO) foresaw 
scenarios, such as reduced electricity imports from Europe, which would 
have potential margin shortfalls. Within this context, the NGESO developed 
a service, the Demand Flexibility Service (DFS), to access consumer demand 
side response (turn down) as a security of supply tool to reduce nation-
al electricity demand during periods of system stress in winter of 2022/23. 
NGESO anticipated that 2GW of DFS response was available through addi-
tional consumer flexibility, and this would return system margins close to 
‘base case’. Over that winter, flexibility was delivered through the DFS as a 
service that the NGESO procured and activated in the service of balancing 
the electricity system. The DFS was used as an ‘enhanced’ action which was 
utilised after all other commercial options were forecast to be insufficient. 
Ofgem’s role was to approve the service, meaning that the relevant addi-
tions to the Terms and Conditions related to Balancing were made. Ofgem’s 
assessment was based on the requirements of the Electricity Balancing 
Guidelines (as amended into UK law), the objectives of the Electricity Regu-
lation (as amended into UK law) and consideration of the costs and benefits 
to the end consumer of providing additional security of supply. Ofgem also 
approved a derogation to allow the service, which is a balancing energy 
service, to be dispatched ahead of gate closure.

In order to bid into the DFS, providers (generally suppliers and aggrega-
tors) signed up to Terms & Conditions with NGESO. Providers then signed up 
their own customers (household and/or industrial and commercial custom-
ers) to their commercial offering for DFS. Household consumers were able 
to sign up via their current supplier or an alternative provider, provided 
they had a smart meter. Providers would then submit weekly volume and 
price estimates to NGESO for ‘units’ (aggregated volume between 1MW and 
100MW) 7 days ahead. The NGESO would then issue warnings to providers 
in the morning day-ahead, and providers would firm up their offerings by 
the afternoon. Providers, if contracted, would then instruct their consumers 
to shift demand at the required time and in return consumers were paid 
for delivery, with no non-delivery penalty. Consumers change in usage 
was calculated through comparing their baselined usage (based on recent 
historic usage) to metered usage. Providers were then paid for the delta 
between the two, which was then passed on to the consumers based on the 
commercial offering of the Provider they signed up with. 

The first trial of DFS included both live and test bids, which differed in terms 
of price offered (tests had a guaranteed minimum offer price, prices above 
this might not be considered, depending on volume indications whereas this 
did not exist for tests). The first trial in winter 2022/23 completed 20 onboard-
ing and regular test events and 2 live events, through which over 2GWh 
of demand reduction was delivered. 1.6m consumers took part through 31 
providers, and £11.1m was paid for 22 activations. 
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The first DFS service ended in April 2023. The DFS is running again in winter 
of 2023/24 as NGESO see credible cases where 1GW of DFS might be need-
ed, and as such are repeating the regime. For NGESO to reintroduce the 
service, they required regulatory approval as for the 2022/23 service. 
Approval for both the Terms and Conditions related to Balancing and a dero-
gation allowing dispatch ahead of real time was granted in October 2023. 
Ofgem considered that NGESO has shown reasonable potential require-
ment for the service as an enhanced action and that some improvements 
to the nascent service had been made (such as allowing consumers to enter 
the service through asset meters rather than boundary meters, potentially 
adding to available generation). Ofgem is keen that the service continues to 
add value, and, while recognising the need to grow volume in the service to 
meet forecast requirements and enter a competitive bidding stage, testing 
of the service was identified as route to potential value by identifying key 
learnings, not just providing a guarantee of usage frequency. 

Overall, flexible generation and demand is forecast to be a key part of the 
future electricity system in GB. DFS has demonstrated that consumer flex-
ibility can play a role in balancing the system and has been a key test case 
for consumer uptake of such flexibility offers. The expectation is that, with 
other market developments, some flexible volume can offer into existing 
markets, while other volume might be incentivised through market mecha-
nisms such as variably priced tariffs as this becomes more common across 
the industry.

2.2 Taking into account evolution of consumer behaviour and expectations

2.2.1 Consequences of the crisis and actions taken 

Since the crisis, consumers sensitised 
by high energy prices have become 
more attentive and sensitive to ener-
gy-related issues. An examination of 
consumer preferences, behaviour and 
expectations is imperative for under-
standing the evolving landscape of the 
market, even more so when consum-
ers are considered key to unlocking 
demand response and flexibility. This 
section aims at identifying changes 
in consumer behaviour, particularly 
those strongly hit by high energy prices 
or supplier bankruptcy, and measures 
put in place to foster trust. 

Based on the data collected from the 
ACER-CEER Market Monitoring Report 
2023, a significant decrease in switch-
ing was observed in a few countries 
in 2022, mainly: Great Britain, Austria, 
Czechia, Slovakia and The Nether-
lands. This decrease was influenced by 

several factors: 

1. Unattractive price offers (AT case);
2. Possible consumer distrust in 

switching due to significant suppli-
er exits and involvement in supplier 
of last resort (SOLR) process (prob-
ably GB case); and 

3. A reassessment from high switch-
ing rates experienced in previous 
years (e.g., 2021 in Netherlands, 
Belgium, Czech Republic, Norway). 
Further, there might have been a 
delay of the effect of high energy 
prices in 2022 on consumer choices; 
indeed, literature has shown that 
energy consumers often react in 
response to a predictable spike in 
prices, rather than in anticipation7.  
On the contrary, in the Spanish 
electricity market, the total switch-
ing rate increased by 9 percentage 
points from 2020 to 2022 (switching 
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rate was 12.5% in 2020 and it was 
21.5% in 2022). For households, this 
increase was similar (from 12.1% in 
2020 to 21.2% in 2022). Independent 
suppliers without hedges were not 
able to offer competitive prices like 
incumbent suppliers that benefit 
from natural hedging.

The SOLR mechanism proved its effi-
ciency by maintaining the supply of 
energy to those consumers whose 
suppliers failed. Roughly 3.5 million 
household electricity customers and 
2.7 million household gas custom-
ers were transferred to SOLRs across 
all MSs according to the ACER-CEER 
Market Monitoring Report. Conditions 
for the SOLR sometimes differ signifi-
cantly from one country to another, for 
example regarding price setting, SOLR 
designation, etc8. 

All countries were cautious about not 
setting the SOLR prices lower than the 
standard prices, for gas and electricity. 
Indeed, if the SOLR price is lower than 
the prices of other electricity suppliers, 
consumers may not be incentivised to 
switch out to an electricity supplier and 
stay with the SOLR, which is not the 
purpose of this mechanism. This bias 
may be even more significant where 
the contract with the SOLR has no end 
date. Some	 consumers	 may	 not	 be	
fully	aware	of	the	conditions	of	their	
national	 SOLR	 mechanism.	 CEER	
recommends	 ensuring	 that	 consum-
ers	 receive	 all	 the	 necessary	 infor-
mation	that	will	allow	them	to	switch	
smoothly	 back	 to	 a	 “normal”	 situa-
tion	if	they	have	been	transferred	to	
an	SOLR,	 in	particular	regarding	the	
prices	paid	to	the	SOLR	compared	to	
standard	 prices	 and	 the	 duration	 of	
the	SOLR	contract	if	it	comes	with	an	
end-date.

One of the objectives of the Improving 
the Union’s Electricity Market Design 
Directive is to shield consumers from 
price spikes by giving them guaranteed 
access to all sorts of offers, be they 

dynamic contracts as introduced in the 
Clean Energy Package, or fixed price, 
fixed term contracts introduced in the 
revised Electricity Directive as part of 
the Reform. CEER	considers	that	there	
are	different	types	of	consumers	and	
that	the	market	should	allow	all	types	
of	supply	offers	to	meet	these	differ-
ing	needs.	Consumers	should	be	able	
to	choose	freely	any	type	of	contract,	
whether	 they	prefer	 the	 predictabili-
ty	of	fixed	price,	fixed	term	contracts	
(which	over	time	may	come	at	a	high-
er	cost),	or	the	potential	optimisation	
of	their	bill	with	partly	or	fully	variable	
or	dynamic	 contracts. The Improving 
the Union’s Electricity Market Design 
Directive goes in that direction in 
requiring Member States to ensure that 
the national framework enables suppli-
ers to offer fixed-term, fixed-price 
electricity contracts as well as dynam-
ic contracts. As it should be consid-
ered as a way of providing consum-
ers with choices and not a regression 
on dynamic contracts, Member States 
should be able to exempt suppliers with 
more than 200 000 final customers who 
only offer dynamic price contracts from 
the obligation to offer fixed price and 
fixed term electricity supply contracts, 
provided that this does not have a 
negative impact on competition and 
retains sufficient choice of fixed price 
and fixed term contracts.

If during the crisis, there was an 
increased uptake of variable or dynam-
ic offers compared to fixed-price offers 
in certain countries, for example in the 
Netherlands or Sweden, this can be 
explained by the absence or the high 
price level of fixed-price, fixed term 
offers. When energy prices returned to 
lower levels, allowing the emergence 
of more accessible fixed-price, fixed 
term offers, it is interesting to note 
that some consumers re-subscribed 
to fixed-price, fixed term offers, with 
some being convinced by the bene-
fits offered by dynamic pricing. In 
addition	 to	 the	 EU	 requirements	 on	
providing	information	related	to	fixed	

7 See, for example: Power to Choose? An Analysis of Consumer Inertia in the Residential 
Electricity Market by Ali Hortaçsu, Seyed Ali Madanizadeh and Steven L. Puller published on 
the American Economic Journal: Economic Policy, Vol. 9, No. 4 (November 2017), pp. 192-226.f
8 ACER/CEER Annual Report on the Results of Monitoring the Internal Electricity and Natural 
Gas Markets in 2021

7 See, for example: Power to Choose? An Analysis of Consumer Inertia in the Residential Electricity 
7 See, for example: Power to Choose? An Analysis of Consumer Inertia in the Residential Electricity 
7 See, for example: Power to Choose? An Analysis of Consumer Inertia in the Residential Electricity 
https://www.acer.europa.eu/sites/default/files/documents/Publications/MMR_2021_Energy_Retail_Consumer_Protection_Volume.pdf
https://www.acer.europa.eu/sites/default/files/documents/Publications/MMR_2021_Energy_Retail_Consumer_Protection_Volume.pdf
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price,	fixed	term	and	dynamic	offers,	
CEER	recommends	 that	 stakeholders	
inform	and	advise	 consumers	 of	 the	
pros	and	cons	of	all	types	of	offers,	as	
well	as	 subscription	and	 termination	
conditions,	 thus,	 helping	 consum-
ers	 to	 identify	 the	 best	 supply	 offer	
considering	their	individual	situation	
in	terms	of	capabilities	and	benefits/
risks	they	are	willing	to	engage	with.

Supplier	of	last	resort	mechanism	(Austria)

During summer 2022, household prices started to increase in Austria, with 
prices peaking between autumn 2022 and beginning of 2023.While many 
suppliers increased their energy prices, some suppliers also terminated 
contracts with their customers or left the market altogether, leaving many 
customers looking for new suppliers. Many suppliers also resorted to termi-
nating existing contracts and offering a new contract with adjusted prices, 
instead of increasing prices within the existing contractual agreement. 

The two charts below show the development of Austrian household electric-
ity and gas prices from 2020 until September 2023. The blue (orange) line 
represents the weighted average price of products offered by incumbents 
for electricity (gas), whereas the light blue (yellow) line represents the medi-
an value of new contract prices for electricity (gas).

2.2.2 Collection of case studies (AT, ES, GB)

Development of wholesale and household electricity prices. Source: E-Control
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With significantly increased prices, many customers faced financial difficul-
ties to cover their energy bills. Because of the vast number of terminated 
contracts by suppliers, many customers were also in need of a new supplier. 
On the market, however, there was only a small number of operating suppli-
ers to switch to and the new contracts offered were extremely highly priced. 
Hence, the number of people entering the Austrian supplier of last resort 
system, i.e. Grundversorgung, increased significantly.

The Austrian SOLR is based on an obligation to contract. This means that, 
if the customer invokes their right to a SOLR contract, the supplier must 
accept the customer and cannot deny the supply of energy. The Austrian 
SOLR system is initially designed for customers with poor credit ratings and 
payment difficulties. In cases where these customers cannot find any suppli-
er willing to supply them because of their payment difficulties, the customers 
can invoke their right to a SOLR contract. This ensures that also customers 
with poor credit ratings are supplied with energy. However, the legislation 
in Austria does not specifically imply that the SOLR contract is only granted 
to vulnerable customers. It is also not based on any conditions e.g. proof of 
refusal to conclude a contract or social neediness. This means that potential-
ly every customer in Austria can enter into a SOLR contract. The price of a 
SOLR contract is fixed by law and cannot exceed the price the largest group 
of customers the respective supplier pays.

Until the end of 2022, the SOLR prices were higher than the prices of new 
contracts on the market. The incentive for customers to enter a SOLR contract 
was therefore very low. With increasing energy prices, however, the SOLR 
prices suddenly became lower than the prices of new contracts, leading to 
a significant increase in SOLR contracts in the beginning of 2023. The chart 
below shows the increase in the number of customers on SOLR contracts 
from 2020 until September 2023   – with almost 16,000 customers having a 
SOLR contract for electricity and 1,600 for gas in the first half of 2023; an 
all-time high record. The majority of SOLR contracts were concentrated in a 
handful of suppliers, mostly incumbents.

The substantial increase in SOLR contracts resulted in suppliers coming 

Development of wholesale and household gas prices. Source: E-Control
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up with conditions for contract conclusion that were not foreseen by law. 
Customers who wanted to invoke their right to a SOLR contract were thus 
often asked by suppliers to either prove their social hardship or prove that 
they were unable to enter into a contract with other suppliers. Furthermore, 
the suppliers also did not offer the cheaper existing customer tariff, only 
the more expensive market customer prices for new contracts. Since the 
suppliers’ behaviour was not in accordance with the respective law of the 
SOLR system, E-Control subsequently conducted supervisory procedures to 
restore the legally compliant status. Since then, multiple suppliers appealed, 
hence the underlying regulation of the SOLR system is currently pending 
before the constitutional court.

Consumer	 energy	 support	 package	 in	 the	 context	 of	 the	 energy	 crisis	
(Great	Britain)

As a result of increased gas and electricity prices in the market during the 
energy crisis, household energy prices rose, with many suppliers increasing 
their energy prices significantly. As a result of the crisis, 29 suppliers went 
into administration through the ‘Supplier of Last Resort’ process (SOLR). 
Through this process, Ofgem directs any gas or electricity firm to take on a 
failed supplier’s customers. When choosing a supplier, Ofgem must be satis-
fied that they can supply additional customers without significantly preju-
dicing their ability to continue to supply their existing customers. Through 
the SOLR process, Ofgem chooses the new supplier following a competitive 
process designed to get the best deal for the consumer. One supplier also 
entered the Special Administration Regime. Customers of failed suppliers 
who were switched to a new supplier were protected by the Energy Price 
Cap. This is a GB Government scheme which sets the maximum price for 
standing charges and each unit of gas and electricity used by customers on 
default energy tariffs. Suppliers cannot charge customers of failed suppliers 
more than the level of the price cap. Consumers who have been switched to 
a SOLR are able to switch to another energy supplier without being charged 
exit fees.

Number of customers with active SOLR contracts. Source: E-Control
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Due to the crisis, many households faced much higher energy bills than 
they had previously. In response to energy price increases leading to rising 
household and business costs during winter 2022 – 2023, in Great Britain HM 
Government announced the delivery of a consumer energy support pack-
age. This package included support for both household and non-household 
consumers via four key government interventions. Ofgem has supported 
the Department for Energy Security and Net Zero (DESNZ), in the deliv-
ery of the schemes HM Government introduced, specifically in the areas of 
compliance monitoring and enforcement action and assisted with broader 
policy development. The package included the: 

• Energy Bills Support Scheme (EBSS) - In response to the rising cost of 
energy, the government announced a package of support to help house-
holds with rising energy bills. As part of this, the government introduced 
the EBSS, a £400 discount on energy bills between October 2022 and 
March 2023 for domestic electricity customers in Great Britain (GB). The 
scheme was intended to provide universal support to around 28 million 
households.

• Energy Price Guarantee (EPG) - From 1 October 2022 up until 30 June 
2023 the Energy Price Guarantee provided a support rate discount to all 
households with a domestic gas and/or electricity contract. This brought 
a typical household energy bill for dual-fuel gas and electricity down to:

around £2,500 per year in Great Britain
around £2,109 per year in Northern Ireland.

Source: Retail market indicators | Ofgem
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Amendments	to	Voluntary	Price	for	the	Small	Consumer	(PVPC)	to	reduce	
the	price	volatility	impact	on	consumers	(Spain)

In Spain, the impact of the electricity price increase on end consumers espe-
cially affected those with a PVPC contract. PVPC is the regulated price offered 
by the suppliers of last resort which, since its creation in 2014, is config-
ured as a dynamic price that fully internalises the volatility of the wholesale 
market price signal. This price has been one of the most competitive elec-
tricity supply offers in the market, as evidenced by the annual supervision 
reports on the retail electricity market conducted by CNMC.

During the crisis, consumers switching from PVPC to the free market increased 
considerably, due to the PVPC’s indexation to the spot market prices which 
increased heavily its prices in comparison to those in the free market, and 
more specifically to fixed price offers. Switching from PVPC to the free market 
in 2022, compared to 2021, increased by 41% (reaching almost 1.8 million). 

As a consequence, some modifications were introduced so that consum-
ers with a PVPC contract would be less exposed to spot market volatili-
ty. The Spanish government introduced in its formula an additional refer-
ence to futures products traded in OMIP (the regulated market operator 
that provides a trading platform for energy products to the market), which 
includes a distribution of weights between the monthly, quarterly and annual 
products. Thus, the PVPC has a spot component and a long-term component 
based in futures products.

This distribution between forward products allows, on the one hand, to index 
(at least partially) the PVPC to price signals with a clear long-term compo-
nent while, at the same time, introducing short-term products. On the other 
hand, this change encourages the contracting of hedging instruments by the 
suppliers of last resort, which also increases liquidity in forward markets.  

The following figure shows that the PVPC has been more volatile during the 
crisis period than the average of the 10 most economic offers of the CNMC’s 
price comparison tool for household consumers (contracted power of 4.4 kW 
and annual consumption of 3000 kWh)

Source: CNMC gas and electricity offers comparison tool and PVPC.
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2.3 Ensuring suppliers convey understandable messages for informed con-
sumer decision making 

2.3.1 Consequences of the crisis and actions taken  

Informed and active consumers are 
essential to realising the benefits of 
competition in retail markets. Consum-
er empowerment requires suppliers, 
among other things, to provide infor-
mation about their offers in a clear and 
concise manner and to inform consum-
ers about the evolution of the contract 
they subscribed. 

At the European level, the legal frame-
work requires suppliers to provide a 
minimum set of information about 
the contract in a clear and compre-
hensible manner and a summary of 
the key contractual conditions in a 
prominent manner and in concise and 
simple language in addition to inform-
ing consumers about any intention to 
modify contractual conditions (Articles 
10(3) and 10(4) on basic contractual 
rights in Directive (EU) 2019/944 (Elec-
tricity Directive) and Article 11 on basic 
contractual rights in the Directive on 
common rules for the internal markets 
in renewable gas, natural gases and 
in hydrogen, amending Directive (EU) 
2023/1791 and repealing Directive 
2009/73/EC (Gas Directive)). 

Articles 11(1a) and 11(2) on entitlement 
to a fixed term, fixed price electricity 
supply contract and dynamic electricity 
price contract in the Directive amend-
ing Directives (EU) 2018/2001 and (EU) 
2019/944 as regards improving the 
Union’s electricity market design go a 
step further and would require suppli-
ers to provide to final customers the 
summary of the key contractual condi-
tions9  prior to the conclusion or exten-
sion of any contract. For both energies, 
the Commission has been tasked with 
providing non-binding guidance in that 
regard, which is planned for summer 
2024.

Other relevant European legislation 
on consumer contractual rights in the 
energy sector is:

• Articles 21(2) and 21(3) on basic 
contractual rights for heating, 
cooling and domestic hot water in 
Directive (EU) 2023/1791;

• Directive 2011/83/EU (Consumer 
Rights Directive) and, more specif-
ically, information requirements for 
contracts other than distance or 
off-premises contracts (Article 5) 
and for distance and off-premises 
contracts (Article 6);

• Unfair Commercial Practices Direc-
tive, enabling national enforcers 
to curb a broad range of unfair 
business practices such as untruth-
ful information to consumers or 
aggressive marketing techniques 
to influence their choices.

The precontractual phase is especially 
delicate as it represents the final step 
before signing a contract: an informed 
choice requires consumers to fully 
understand many contractual condi-
tions (e.g. billing frequency, payment 
methods, conditions for renewal and 
termination of the contract, prices). 
However, reading a (often jargon-
heavy) contract in its entirety might 
be challenging for consumers and the 
effort grows exponentially if different 
contracts from different suppliers need 
to be compared.

For this very reason, it is important 
that contractual information is clear, 
comparable and transparent. Studies 
on consumers’ understanding of ener-
gy offers show that European consum-
ers often have difficulties comparing 
contractual conditions (e.g. conditions 
for terminating the contract), energy 
prices and other features of the offers 
such as the environmental impact.10 

Improving demand-side engagement, 
on the one hand, allows consumers to 
make better and more informed choic-
es and, on the other hand, reduces 
the risk and impact of inaccurate or 
misleading information.

9 This summary shall include at least information on total price, its breakdown, explanation on whether the price is fixed, variable or dynam-
ic, supplier’s email address and a consumer support hotline and, where relevant, one-time payments, promotions, additional services and 
discounts and shall set out the rights referred to in Article 10(3) and 10(4) of the Electricity directive.
10 EU Commission’s consumer study on “Pre-contractual information and billing in the energy market – improved clarity and comparability”

7 See, for example: Power to Choose? An Analysis of Consumer Inertia in the Residential Electricity 
https://op.europa.eu/en/publication-detail/-/publication/fe52f870-c2cb-11e8-9424-01aa75ed71a1
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The newly revised Gas Directive 
2024/1788 requires harmonisation in 
the summary of key contractual condi-
tions: “ Final customers shall be provid-
ed with a single summary of the key 
contractual conditions in a prominent 
manner and in concise and simple 
language. Member States shall require 
the supplier to use a common termi-
nology. The Commission shall provide 
non-binding guidance in this regard. “

CEER	considers	 this	provision	 should	
be	extended	to	electricity	as	it	is	bene-
ficial	for	consumers	to	have,	at	 least	
at	national	 level,	harmonised	vocab-
ulary	 and	 terms	 in	 energy	 contracts	
to	make	 it	easier	 for	 them	to	under-
stand	and	improve	the	comparability	
of	 offers	 between	 suppliers.	 Having	
a	 common	 terminology	 for	 both	gas	
and	 electricity	 would	 also	 further	
facilitate	 consumers’	 understanding	
of	their	contractual	conditions.

CEER	 recommends	 that	 the	 type	
and	amount	of	 information	provided	
by	 suppliers	 when	 advertising	 and	
proposing	 offers	 and	 the	 way	 such	
information	 is	 presented	 to	 consum-
ers	 should	 follow	 transparency	 and	
completeness	 criteria	 defined	by	 the	
competent	 bodies	 at	 national	 level	
with	 relevant	 stakeholders	 such	 as	
consumer	associations	and	in	line	with	
provisions	in	European	Directives.

Instances of misconduct by energy 
suppliers have been widely reported 
for years in virtually every European 
country. Common wrongdoings refer to 
the lack of transparency in promotional 
and precontractual materials, aggres-
sive marketing practices (e.g., through 
doorstep selling) and the unsolicited 
subscription of additional products/
services.

Following the energy crisis, however, 
new types of malpractice have been 
observed, to counteract the increase 
of wholesale prices and preserve oper-
ational margins. Examples reported 
across many countries include chang-

es to energy prices without warning 
or without providing enough time for 
consumers to react, as well as unilat-
eral termination of the contract. 
To address these situations, public 
authorities have intervened to varying 
degrees depending on the severity of 
the offenses, ranging from establishing 
a code of conduct to financial penalties 
or prohibiting the acquisition of new 
customers. The issue of suspending 
a supplier’s license remains complex, 
as it requires switching the supplier’s 
existing customers out of its portfolio.

In November 202311 , for example, the 
Italian Competition Authority (AGCM) 
imposed fines of over €15 million on 
six energy suppliers (whose market 
share in the household segment equals 
more than 90%) because they adopt-
ed aggressive commercial practices 
by pressuring consumers to accept 
increases in electricity and gas prices. 
Indeed, in order to ensure protection of 
customers, Decree Law n. 115/2022 had 
prohibited unilateral price increases for 
the supply of electricity and gas from 
10 August 2022 to 30 June 2023. Accord-
ing to AGCM, however, the six compa-
nies sent letters to users under fixed-
price, fixed-term contracts persuading 
them to accept price changes during 
the above-mentioned period, result-
ing in significant bill increases for their 
customers.

The revised Electricity Directive 
requires specific requirements in the 
case of unilateral changes of contrac-
tual conditions (including prices): ”Final 
customers shall be given adequate 
notice of any intention to modify 
contractual conditions and shall be 
informed about their right to terminate 
the contract when the notice is given. 
Suppliers shall notify their final custom-
ers, in a transparent and comprehensi-
ble manner, directly of any adjustment 
in the supply price and of the reasons 
and preconditions for the adjustment 
and its scope, at an appropriate time 
no later than two weeks, or no later 

11 https://en.agcm.it/en/media/press-releases/2023/11/PS12450-PS12453-PS12458-PS12460-PS12461-PS12462
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than one month in the case of house-
hold customers, before the adjustment 
comes into effect”. 

To	enhance	consumer	awareness	and	
participation	 in	 market	 dynamics,	
CEER	considers	that	suppliers	should	
inform	 consumers,	 in	 a	 transparent	
and	 comprehensible	 manner,	 about	

2.3.2 Collection of case studies (AT, FR, ES, IT, PT) 

the	monetary	 impacts	of	all	 types	of	
price	 changes	 during	 the	 contract	
lifecycle	on	 consumer	energy	 spend-
ing;	 this	 way,	 consumers	 can	 make	
an	 informed	 decision	 on	 whether	 to	
switch	to	another	offer	and/or	anoth-
er	supplier.

2.3.2.1	 Pre-contractual	information

In the last few years, countries have 
adopted several initiatives to further 
improve transparency and clarity of 
electricity and gas offers and to make 
consumers more aware about changes 
in prices during the contract lifecycle. 

A common measure regarding the 
precontractual phase is the provi-
sion to consumers and SMEs of infor-
mation that improve awareness and 
trust in the market dynamics and 
helps to prevent unaware choices and 
misleading practices. In Portugal, the 
Commercial Relations Code of the 
Energy Services Regulatory Authority 
(ERSE) requires suppliers to detail the 
main characteristics of the offer when 
they present it to consumers. A simi-
lar measure was implemented in Italy 
by the Italian Regulatory Authority for 
Energy, Networks and the Environment 
(ARERA) with the Commercial Conduct 
Code (“Codice di condotta commer-
ciale”).

However, information overload could 
occur if suppliers are left free to pres-
ent such information in any way they 
prefer (e.g., within the contract itself). 
To make this information clear and 
comparable and to provide consumers 
with reliable and trustable informa-
tion, since 2015 (ERSE’s Directive no. 
6/2015), in Portugal it is mandatory for 
suppliers to provide consumers with 
a standardised pre-contractual infor-
mation template (“Ficha de Caracteri-
zação Padronizada”). Similarly, in 2020, 
ARERA introduced a summary docu-

ment (in Italian, “Scheda sintetica”) 
that suppliers must use to summarise 
and convey such information (Reso-
lution 426/2020/R/com). While some 
information in the ERSE template can 
be personalised with consumer-spe-
cific details (e.g., installed power), all 
information in the ARERA template is 
standardised and of general nature.
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Pre-contractual	information:	Portugal

The “Ficha de Caracterização Padronizada” template includes the following 
main sections:

• Supplier and offer identification
• Specific conditions of the offer, such as service provided (electricity, 

natural gas or both) contract duration; billing and payment information
• Specific items on electricity (including price details)
• Specific conditions for natural gas (including price details)
• Consumer information, that includes social tariff benefit conditions and 

client with special needs registration conditions

With this information, consumers can compare offers easily and choose 
their energy suppliers. The pre-contractual information template is also a 
means to raise questions and answers between customers and suppliers, so 
the contractual information is clear and known by both parties. In addition, 
it helps to create awareness of some very relevant aspects of the offers such 
as the existence of a loyalty period, with termination fees associated, and a 
fixed or dynamic price, that many times are items that cause confusion and 
uninformed choices. (See appendixes)

Precontractual	information:	Scheda	sintetica	(Italy)

The “Scheda sintetica” is characterised by a standardised and concise layout 
plus a set of rules on how to fill in each section. The document is composed 
of the following parts:

• general information: e.g., offer’s name, supplier’s contact information, 
contract duration;

• yearly expenditure of the offer, estimated across representative consump-
tion levels;

• economic conditions: e.g., as price type (fixed/variabile), discounts, 
bundled products/services;

• additional information: e.g., consumer rights, payment delay, termina-
tion of the contract.

Alongside price information, suppliers are also required to display price indi-
cators (“indicatori sintetici di prezzo”) computed by summing up all price 
components characterised by the same measurement unit, either €/kWh-m3 
or €/year. This way, consumers can easily compare across offers how much 
suppliers are charging for electricity or gas consumption and how much they 
are charging in terms of a yearly fixed fee. Otherwise, customers must find 
all price components — usually scattered within the contract — and compute 
by themselves the total price. The most intuitive and immediate cue to 
assess the monetary value of an offer of course remains the yearly expendi-
ture — price indicators are useful for customers who want to delve into price 
components during the precontractual phase. (See appendixes)
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Comparison	 table	 between	 the	 Portuguese	 and	 the	 Italian	 pre-contractual	
documents:

Comparing both Italian and Portuguese templates highlights some common 
items. The main differences come from the fact that the template is customised 
with consumer’s information in Italy, which is not the case in Portugal. 

Monitoring	precontractual	information	given	to	consumers	(Spain)

CNMC monitors periodically suppliers’ customer services, lately in 2019 and 
2022. The aim is to assess the agility, ease of access and transparency of the 
contracting and consultation operations that consumers may carry out by 
telephone and online channels.

These operations are performed by mystery shoppers, namely instrumental 
clients who purchase energy/services and carry out consultation/complaint 
actions. All these actions are recorded, and their results registered through 
a survey answered by the mystery shopper. CNMC evaluates the agility and 
ease of access to these customers services, together with their compliance 
with the regulations regarding the information provided to the consumer, as 
well as the good and bad practices that are detected.

The precontractual information given to the consumer before concluding the 
contract was one of the monitored items. In particular, it was analysed if the 
characteristics of at least four basic offer were communicated to consumers: 
price, duration, termination fees and their withdrawal right. In 2019, CNMC 
detected, among other deficiencies, that the five largest suppliers gave 
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insufficient verbal precontractual information in the contracts concluded by 
phone. In consequence, CNMC required these suppliers to take action to 
tackle the detected deficiencies.

In 2022, the study scope added 5 new suppliers. CNMC found a significant 
improvement in the precontractual information given by phone by the five 
largest companies in the household market, but detected additional defi-
ciencies in the precontractual phase of these 5 new suppliers. Currently, 
CNMC is about to start a new study to check if these suppliers have taken 
corrective measures and if the rest of market players keep improving trans-
parency in the precontractual phase.

2.3.2.2	 Information	during	the	contract	lifecycle

Information	on	unilateral	change	and	renewal	(Italy)

Unilateral change clauses allow suppliers to change the terms of an energy 
contract (typically, the price) at their discretion; Italian regulation requires 
suppliers to notify consumers of the change with a 3-month notice peri-
od. Over the years, ARERA has updated its Code of Commercial Conduct 
(“Codice di condotta commerciale”) to improve the transparency of infor-
mation requirements in such cases and to implement similar requirements 
to other cases where suppliers are allowed to change contractual conditions. 

More specifically:

• from October 2021 (Resolutions 426/2020/R/com and 97/2021/R/com), 
suppliers need to inform consumers about the estimated yearly spending 
generated by the proposed unilateral change and, if the change entails 
a price increase, the difference in yearly spending with respect to the 
counterfactual (that is, if the change weren’t applied);

• from October 2021 (Resolutions 426/2020/R/com and 97/2021/R/com), 
suppliers need to remind consumers with a 2-month notice period about 
all price changes that are part of the contract that the consumer has 
voluntarily entered into (the so-called “automatic evolutions”); e.g., expir-
ing discounts or the change from a fixed to an indexed price (as long as 
the indexed price was part of the contract itself). Information require-
ments are the same as those required in the case of unilateral changes 
(including estimated yearly spending and the difference in spending if 
there is a price increase);

• from January 2024 (Resolution 250/2023/R/com), suppliers have to 
inform consumers about renewal of economic conditions with a 3-month 
notice period following the same information criteria required for unilat-
eral changes and automatic evolutions. This case, which has become 
widely used in the Italian liberalised market, is common when the orig-
inal price has a specific duration (typically, 12 or 24 months). Renewals 
differ from unilateral changes because the latter occur after the old price 
has expired (instead of occurring when the price is still valid) and they 
differ from automatic evolutions because the new price is not known to 
consumers beforehand, when signing the contract.
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Example	of	supplier	code	of	conduct	(France)

On 5 October, 2022, energy suppliers in France were summoned by the 
government due to concerns over abusive practices. 32 energy suppliers 
and 5 supplier associations signed a code of conduct with 25 commitments 
until 30 April, 2024, ensuring transparency and fair treatment for consum-
ers, committing to providing contracts to all businesses and communities in 
need, notably:

• to offer, as a supplier of last resort, “under certain conditions,” at least 
one contract to all businesses and communities that request it. 

• to notify clients two months in advance about the contract renewal; 
• to propose an offer on a date and time agreed upon in advance, to allow 

price comparison and competition to play out,
• to facilitate payment arrangements for businesses or communities that 

request them and are experiencing difficulties.

Sanctions are to be imposed for non-compliance. Structural responses are 
proposed, including energy savings instruction.

Improving	the	transparency	and	understanding	of	supplier	communica-
tions	to	consumers	(Spain)

Before the crisis, in Spain there was already a comparison tool on the CNMC 
website where consumers could compare the current offers from suppliers 
by introducing basic data that characterise their supply (consumption in the 
period, contracted power, etc.). Since September 2021, suppliers are obliged 
to place a QR code in a visible and clearly identified place in the bill (includ-
ing a link, in the case of electronic invoices), with the necessary information 
so that consumers can have direct access to the CNMC’s electricity offers 
comparison tool (with no need to re-enter the supply data) and the “Under-
stand your bill” tool. This tool provides useful information about the main 
concepts of their bill: who their electricity supplier and distribution system 
operator (DSO) are, what type of contract they have, their consumption 
profile, their contracted and demanded power, when the contract is renewed 
and whether they have penalties, among others.

The exceptionally high prices registered in the wholesale electricity market 
since the second half of 2021 were progressively transferred to consumers 
by Spanish suppliers. In some cases, this transfer was immediate (for those 
consumers with contracts indexed to the wholesale market) and, in others, it 
occurred during the contract renewal.

In this context, the information available to consumers is particularly rele-
vant, both to anticipate the impact that these price changes may have on 
their bill and to be able to choose the best contracting option. 

The number of consumer complaints to suppliers increased significantly 
since 2021, especially those cases related to billing in terms of the higher 
prices applied in the contract renewal and the modification of contractual 
conditions.
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In this respect, Royal Decree-Law 23/2021 amended the Electricity System 
Law (article 44.1) ensuring the right of consumers to receive prior commu-
nication on contract condition modifications, and to be notified directly by 
their supplier on any price revision derived from new requirements. Accord-
ingly, suppliers’ communications to consumers must comply with the follow-
ing:

a) In relation to communications regarding modifications to the contractual 
terms and conditions:

• They must be transparent and understandable;
• They must expressly state the consumer’s right to terminate the contract 

free of charge. 

b) In relation to the communication of price revisions derived from the 
contract conditions:

• They must be transparent and understandable;
• They must be communicated directly to consumers; 
• They must be communicated at least one month in advance of their 

application;
• They must include a comparison of the prices applied before and after 

the modification;
• They must include an estimate of the annual cost of the supply and its 

comparison with the previous annual cost.

CNMC received a significant number of queries regarding the new legal text, 
and in response, the NRA published an Agreement which included some indi-
cations to clarify how to estimate the annual cost (based on the best avail-
able estimate of annual consumption), as well as some recommendations 
addressed to suppliers (e.g. the convenience to inform about the new price 
and the estimated annual cost not only before its application but also in the 
renewal or extension of the supply contract). 

In March 2022, CNMC issued a request for information to 19 large electricity 
suppliers, accounting  for 92% of household consumers in the free market.

Once the information provided by the companies was analysed, it was 
observed that many suppliers were not making these price revision commu-
nications with the required level of transparency, so it was considered neces-
sary to make new requests for information to ask for a correction. These new 
requests were made between June 2022 and May 2023.

But the information provided by suppliers also allowed identification of good 
practices being carried out by the companies:

• Include a title/subject with the reason for the communication clearly 
differentiating it from the bill;

• Include the clause according to which the contractual conditions are 
modified, or the price forecast revision is made;
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• Include the dates of issue and application of the new conditions or pric-
es;

• Include tables for price comparisons before and after the change;
• Include tables for annual cost comparisons before and after change;
• Include the method for estimating the parameters for calculating the 

annual cost and use the best information available from the consumer, 
specifically for estimating annual consumption, warning that the esti-
mate could be altered if the actual consumption pattern deviates from 
the forecasts made;

• Include the formula for calculating the energy term in the indexed prod-
ucts;

• Include the QR code/electronic link to access the CNMC comparison tool 
for small consumers with contracted power under 10 kW;

• As a result, in September 2023 CNMC issued a report concluding that the 
analysed suppliers had complied in their price revision communications 
with the new legal requirements and, in general, they have significantly 
improved the transparency and comprehensibility of the communications 
on price changes with their consumers. Moreover, an annex was included 
with a price revision communication template for households, for those 
cases when the revision coincides with the renewal of the contract.

Increasing	customer	Service	Quality	(Austria)

Throughout 2022 and into 2023 customers experienced a deterioration of 
relationships with energy suppliers. During the energy crisis customers 
faced, amongst others, price spikes, contract terminations, limited offers 
and queues at services centres. All these information deficits and insecu-
rities led to a substantial increase of service centre visits, single contact 
points and an increase in Alternative Dispute Resolution Bodies (ADR). The 
insufficient protection of customers within the suppliers’ existing realms of 
possibilities and already established commitments resulted in the publica-
tion of 10 demands by E-Control beginning of 2023. These 10 demands span 
from clear individual customer communication and waivers of disconnec-
tions in social hardship cases to simply being available via hotline and e-mail 
for customer questions. Based on the 10 demands, E-Control conducted the 
following internal investigations. 

In a first step, a voluntary questionnaire was sent out to a pre-selected group 
of suppliers asking for information about i.a. support measures for vulner-
able customer groups, customer information regarding price adjustments 
and contract changes as well as opening hours and waiting time in custom-
er service centres. The results of the questionnaire provided a contradictory 
picture compared against the experience in E-Control’s consumer services 
– e.g. whereas the suppliers stated that they issued the invoices on time, 
a significant amount of customer complaints regarding energy bills being 
either issued to late or not at all reached E-Control’s consumer services.

For a further in-depth investigation of the customer service quality, queries 
were sent out to energy suppliers and distribution system operators to 
check for sample letters used for customer communication and to gather 
information about the use of actual meter readings for yearly and final bills. 
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In addition, customer portals and supplier websites were checked for ease 
of accessibility and findability of information.

The investigation on sample customer information resulted in a particular-
ly large variety of examples of information on consumption and electric-
ity costs. The implementation of the information sheet ranked from best 
practice examples, in which consumption and costs are easily explained to 
the customer, to non-existent information. Regarding customer portals, the 
investigation showed that essential contract information, i.e. price or tariff 
name are often not included in customer portals. The analysis of suppliers’ 
websites showed a wealth of information that is often not comprehensibly 
structured or easy to find. Moreover, a check regarding existing apps was 
conducted with the result that only one supplier offers an app that repli-
cates the customer portal and thus enables customers to conduct self-ser-
vices via the app.Moreover, E-Control sent out a questionnaire to the biggest 
distribution system operators requesting information on the usage of actual 
metering data for final and annual electricity and gas bills as well as the 
usage of monthly bills. As the smart meter rollout is already almost finished, 
electricity bills are usually based on actual smart meter data, especially 
annual bills. Graph below shows the distribution of meter readings for annu-
al electricity bills. For approx. 70% of annual electricity bills, the consump-
tion data was based on smart meter data, 21% of the data was read by the 
distribution system operator and only 3% was based on calculated values. 
However, for final bills, which are presented to the customer, e.g. when the 
customer switches their supplier or if the customer relocates, the percentage 
of calculated values increases significantly. The number of final bills based 
on calculated values is especially high for gas final bills as can be seen in 
graph below. According to the data of the questionnaire, three distribution 
system operators use, almost exclusively calculated values as the basisfor 
their final bills. In some network areas, there is a successfully established 
self-reading process in place. In these cases, the customers read the meter 
data by themselves and send the information to their distribution system 
operator, who then in turn uses the self-read data as a basis for the energy 
bills. Regarding monthly bills, the data shows a significantly low number of 
monthly bills.

Distribution of the method of determining meter readings for annual electricity bills. Source: 
E-Control
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Although, suppliers made an effort to improve customer communication 
and availability of service centres over the course of the year, the following 
demands and recommendations for good customer service quality persist:

• Bills should be based on actual meter readings instead of calculated 
consumption values, especially in case of price changes. If there are no 
actual values, distribution system operators should be more active in 
receiving them by e.g. promoting self-reading by customers;

• Meters should be read once per year, either by the distribution system 
operator or by the customer;

• Information on websites must be easily accessible and simple to find, 
especially contact information, for vulnerable customer groups;

• Information sent to customers should include all necessary information 
and possibilities for action e.g. in case of price adjustments the informa-
tion should include the current price and the new price after the adjust-
ment as well as possible action points for the customer;

• Customer portals should not only include information on consumption, 
but also essential contract details such as the price, product name, 
contract duration and price adjustment methods.

Distribution of the method of determining meter readings for final gas bills per anonymised network area. 
Source: E-Control
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2.4 Increasing accuracy and transparency of termination fees

2.4.1 Consequences of the crisis and assessment of actions taken

In accordance with Article 12(3) of 
Directive (EU) 2019/944 (Electricity 
Directive 2019), Member States may 
permit suppliers to charge termination 
fees on household customers and small 
enterprises contracts termination fees 
where those customers voluntarily 
terminate fixed-term, fixed-price elec-
tricity supply contracts before their 
maturity. Termination fees should be 
fair and based on actual costs that the 
supplier has when a customer breaks 
a contract. However, the termination 
fees are not present in every country 
and when they are, their calculation 
may be challenging for consumers to 
fully understand. Therefore, accuracy 
and transparency of termination fees, 
particularly within contractual infor-
mation, are key for fostering trust and 
consumer engagement. 

The recent energy crisis shed light 
on the risks associated with offering 
fixed contracts under these condi-
tions. Suppliers that had consumers 
with fixed price, fixed term contracts, 
but whose energy portfolios were not 
fully hedged to cover the consumption 
of those consumers were faced with a 
significant financial challenge: to fulfil 
the prices agreed with the consumer in 
their fixed price contracts while having 
to secure the energy on the wholesale 
market at a much higher price. Partly 
due to this hedging risk, many suppli-
ers wanted to switch consumers out 
of existing fixed contracts, as it was 
impossible to fulfil the (lower) contract-
ed price if they had to procure the 
energy on the wholesale market, where 
prices were increasing. In the same 
vein, these suppliers could not take 
on new consumers at the fixed pric-
es that had been generally available 
before the crisis, leading to a decline in 
the number of fixed price offers avail-
able on the market. More generally, 
given the level of prices in the whole-
sale market, many suppliers refrained 
from offering fixed contracts, leaving 

consumers in a state of uncertainty.

Finally, from a consumer perspective, 
it is not always easy to obtain accu-
rate and understandable information 
about termination fees in the event of 
termination of a fixed-price, fixed term 
contract. By nature, these fees are 
specific to each consumer as they are 
calculated based on the costs incurred 
or remaining to be covered following 
the departure of the customer from 
the fixed-price offer. They depend, for 
example, on the remaining duration 
of the contract, the contracted tariff, 
and other costs related to the suppli-
ers. Additionally, termination fees may 
become even more complex to calcu-
late and be more costly for consumers 
with the prudential regulation require-
ments set by the Improving the Union’s 
Electricity Market Design Directive.

Where	 termination	 fees	 are	 applied,	
they	should	respect	the	proportional-
ity	 and	 “direct	 economic	 loss”	 rules,	
with	 the	 onus	 being	 on	 the	 supplier	
to	explain	in	a	clear	and	understand-
able	way	to	the	consumer	the	level	of	
resulting	 termination	 fees.	 Pre-con-
tractual	 and	 contractual	 terms	 and	
conditions	 should	 explicitly	 state	
whether	 termination	 fees	 apply	 to	
the	 offer	 and	outline	 the	 calculation	
model	 used.	 CEER	 emphasises	 that	
it	 can	 be	 difficult	 to	 determine	 the	
exact	amount	in	advance,	and	simply	
providing	the	calculation	methodolo-
gy	and	conditions	of	the	termination	
fees	 does	 not	 guarantee	 consum-
er	 understanding	 or	 informed	 deci-
sion-making.	 CEER	 considers	 that	
consumers	should	be	able	to	request	
and	consult	the	exact	fee	they	would	
be	 charged	 if	 they	 terminated	 their	
contract	 in	 advance.	 Additionally,	
consumers	should	be	made	aware	of	
this	 information	 during	 the	 pre-con-
tractual	 and	 subscription	 periods.	
CEER	considers	 that	public	compari-
son	tool	and	comparison	tools	with	a	
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trustmark	should,	at	the	very	least,	mention	the	presence	of	termination	fees	
in	 offers	 and,	 if	 feasible,	 provide	 additional	 details	 such	 as	 the	 calculation	
methodology	or	an	estimate	of	the	fee.

2.4.2 Collection of case studies (ES, IT, NL)

In the dynamic landscape of energy 
consumption, consumers in the Nether-
lands have long enjoyed the flexibility 
of terminating their fixed-price, fixed 
term energy contracts premature-
ly by paying a nominal penalty. This 
mechanism allowed consumers to exit 
contracts early while mitigating the 
financial impact of the contract breach 
on energy suppliers. When a supplier 
enters into a fixed-price, fixed term 
contract with a consumer, they hedge 
(a portion of) the period by purchas-

Early	termination	fees	(the	Netherlands)

In response to the challenge of market offers during the crisis, the Dutch 
energy regulator, the ACM, devised a solution to incentivize suppliers to 
reintroduce fixed contracts into the market. The ACM revamped the calcula-
tion method for determining the termination penalty, linking it indirectly to 
market conditions. Under this new framework, if market prices rise or remain 
stable, and the supplier incurs no hedging losses, the termination penalty is 
set at zero Euro. However, in the case of declining market prices, the penalty 
equals the supplier’s hedging losses. These losses are calculated by subtract-
ing the retail rates of the relevant contract (or a comparable product) at 
the time of termination from the rates at the time of signing. The resulting 
figure is then multiplied by the remaining contracted energy volume yet to 
be supplied. This number serves as a proxy for the supplier’s hedging losses.

While this approach provides suppliers with greater incentives to offer fixed 
contracts, it does come with a caveat. At the time of signing, consumers 
are unaware of the exact penalty amount they might face if they choose to 
terminate their contract prematurely. This uncertainty poses a challenge for 
consumers, but it aligns the interests of both parties, encouraging suppli-
ers to offer stable contracts while ensuring consumers have the flexibility to 
adapt to changing energy needs.

Increasing	customer	Service	Quality	(Austria)

With the aim of helping customers in making an informed choice when 
switching contracts and properly and quickly quantifying switching-related 
fees, ARERA enhanced the information set that suppliers must provide to 
small customers both before signing a contract (see case study on pre-con-
tractual information) and within the contract itself (Resolution 250/2023/R/
com). Starting from January 2024, ARERA requires energy suppliers to 

ing energy in advance. Meanwhile, in 
Italy, for consumers and small enter-
prises terminating a contract before 
its maturity was always free of charge. 
The possibility to charge early termina-
tion fees was introduced by Legislative 
Decree 210/21 in December 2021. In 
Spain, where the CNMC has long moni-
tored termination fees, rules were rein-
forced in 2021 during the crisis so as to 
include them in the public comparison 
tool managed by the Spanish regulator. 



Council of European Energy Regulators | 36

Beyond the Crisis | Consumer protection & market measures for better functioning markets 

inform small customers about:

• the maximum monetary value of the early termination fee, possibly 
differentiated in terms of number of days/months between the volun-
tary termination and the ordinary end-date of the contract;

• the possibility that the actual fee could be lower than the maximum 
value in proportion to the direct economic losses sustained by the suppli-
er resulting from the customer’s termination of the contract;

• the criteria or formula to quantify the actual fee (at the discretion of the 
supplier), which must in any case abide by the rules established by the 
Electricity Directive 2019.

More	information	to	consumers	on	early	termination	fees	(Spain)

Since 2002, no fees are applied when a consumer ends the electricity contract 
provided that this is notified at least 15 days prior to the beginning of the 
extension of the contract (which is generally for an annual period). Howev-
er, if such a termination occurs during the first year of the contract (before 
the first extension begins and, therefore, entailing an economic loss for the 
supplier), the termination fee cannot exceed 5% of the contract price for the 
estimated energy remaining to be supplied (as long as the supplier is finan-
cially harmed).

During the crisis, there was a need to reinforce the information provided to 
the consumer, and thus, in 2021, the Electricity Act was amended to oblige 
suppliers to publish in a transparent, comparable, adequate and updated 
manner, not only the applicable prices for all the offers available at any time, 
but also the conditions related to the termination of the contracts. This infor-
mation must be sent to the CNMC (which has long been monitoring the appli-
cation of termination fees), to be included in the comparison tool developed 
by the Spanish NRA.
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2.5 Reinforcing suppliers’ reliability through prudential regulation

2.5.1 Consequences of the crisis and actions taken 

The crisis has demonstrated the need 
to ensure the reliability of suppli-
ers and the coverage of bankruptcy 
risks. Prudential regulation, notably 
through hedging or financial require-
ments, has been considered one of 
the key solutions in the recent Improv-
ing the Union’s Electricity Market 
Design Directive. While some countries 
already applied such measures in their 

Source: ACER-CEER MMR2021 and MMR2022, consumer protection and retail markets volume

energy market before the crisis, others 
addressed the crisis with a variety of 
mechanisms.  

As reported in the ACER-CEER Market 
Monitoring Reports for 2021 and 2022, 
the energy crisis led many suppliers 
to exit national markets for financial 
reasons, with substantial consequenc-
es for the customers of their portfolios:

Table 1: Number of suppliers exits due to financial reasons in 2021 and 2022
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In order to shield consumers from high 
variations on wholesale market prices, 
the Improving the Union’s Electricity 
Market Design Directive establishes a 
new provision on supplier risk manage-
ment in Article 18a. The accompanying 
recital states:

“(18) When suppliers do not ensure that 
their electricity portfolio is sufficiently 
hedged, changes in wholesale electric-
ity prices can leave them financially at 
risk and can result in their failure and 
their passing on costs to consumers 
and other network users. Hence, suppli-
ers should be appropriately hedged 
when offering fixed-term, fixed-price 
electricity supply contracts. An appro-
priate hedging strategy should take 
into account the suppliers’ access to its 
own generation and its capitalisation 
as well as its exposure to changes in 
wholesale market prices, the size of the 
supplier or the market structure. The 
existence of appropriate hedging strat-
egies can be ensured by general rules 
overseen without undertaking a specif-
ic review of the positions or strategies 
of individual suppliers. Stress tests 
and reporting requirements on suppli-
ers could be tools by which to assess 
supplier hedging strategies.”

Article 18a on supplier risk manage-
ment states “1. Regulatory authorities 
or, where a Member State has desig-
nated an alternative independent 
competent authority for that purpose, 
such a designated competent authori-
ty, taking into account the size of the 
supplier or the market structure and 
including, if relevant, by carrying out 
stress tests shall ensure that suppliers: 
(a) have in place and implement appro-
priate hedging strategies, to limit the 
risk of changes in wholesale electricity 
supply to the economic viability of their 
contracts with customers, while main-
taining liquidity on and price signals 
from short-term markets; (b) take all 
reasonable steps to limit their risk of 
supply failure.”

In the newly revised Gas Directive 

2024/1788, the provisions aim to 
ensure the financial strength of natural 
gas suppliers through the criteria for 
granting a supply licensing. Article 8 on 
Authorisation procedure states: 

”For natural gas suppliers, Member 
States may assess the financial 
strength and technical capabilities of 
applicants as criteria for authorisation. 
Such criteria shall be fully transparent 
and non-discriminatory.”

Some countries like the United King-
dom and the Netherlands have already 
implemented prudential regulation 
mechanisms to address the crisis and 
others, like France, plan to quickly 
establish similar mechanisms. Other 
countries had implemented a variety 
of mechanisms before the crisis, which 
allowed them to overcome its effects. 

It is important to recognize that there is 
no unique definition of prudential regu-
lation and that not every country may 
find it relevant or necessary to imple-
ment the same level of prudential regu-
lation, primarily due to factors such as 
their economic situation, market struc-
ture and the effectiveness of existing 
mechanisms prior to the crisis in safe-
guarding both suppliers and consum-
ers. Indeed, various mechanisms were 
in existence before the crisis and have 
proven to be effective. 

The implementation of prudential regu-
lation mechanisms such as those in the 
United Kingdom or the Netherlands 
requires in-depth analysis at national 
level to take into account the unique 
challenges and circumstances within 
each country’s energy system. There-
fore, a range of options and tailored 
regulatory responses should be consid-
ered to fit the specific needs and 
circumstances of their respective situ-
ations.

Moreover,	 CEER	 emphasizes	 that	 a	
balance	 should	 be	 found	 between	
implementing	 prudential	 regulations	
and	 the	 risk	 of	 creating	 barriers	 to	
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competition	 or	 imposing	 stringent	
requirements	 that	 could	 stifle	 inno-
vation	 and	 deter	 new	 entrants.	 It	
is	 essential	 to	 ensure	 that	 regula-
tory	 measures	 aimed	 at	 enhancing	
stability	do	not	inadvertently	impede	
market	 dynamism	 or	 discourage	
competition,	which	plays	a	vital	 role	
in	 driving	 efficiency	 and	 innovation.	

2.5.2 Collection of case studies (ES, GB, NL, PT)

Financial	Resilience	and	Controls	policies:	Great	Britain

There were a large number of supplier failures in the UK during the energy 
crisis, with 29 suppliers exiting the market between July 2021 and May 2022. 

Since 2021 Ofgem has implemented a package of measures to strengthen 
the financial resilience of retail energy companies. These reforms will bene-
fit consumers by ensuring a better balance of risks between supply licensees 
and consumers and, in doing so, reduce the likelihood and cost of wide-
spread failures. A resilient, profitable, investable market is also essential for 
sustainable competition, where energy retailers have incentives to innovate 
in the pursuit of net zero and receive a reasonable profit as they drive up 
consumer service standards.

Ofgem has introduced:

• Enhanced licence application process and milestone assessments;
• Rules to require licensees to have sufficient control of their assets to 

reduce costs for consumers in the event of insolvency;
• Enhanced monitoring of supplier finances including stress testing, a 

proactive reporting framework of Trigger Points, and Annual Adequacy 
Self-Assessments;

• Renewable Obligation receipts ring-fencing;
• Licence modifications to direct Customer Credit Balance ring-fencing in 

certain circumstances; 
• Capital adequacy requirements, including a common minimum capital 

requirement, due to take effect from Q1 2025, with the Capital Floor, 
Target and associated compliance framework.

Early	termination	fees	(the	Netherlands)

During the recent energy crisis, the repercussions of inadequate risk manage-
ment and speculative strategies within the energy sector became glaringly 
evident. Five suppliers in the Netherlands, constituting a total market share 
of 2%, succumbed to financial turmoil. Their downfall was primarily attribut-
ed to their practice of offering fixed contracts to consumers without fully 
hedging their positions, essentially banking on a decrease in energy prices 
to turn a profit. However, the sudden surge in energy prices during the crisis 
forced these suppliers to purchase energy at significantly higher rates, lead-
ing to their financial downfall. 

CEER	 underlines	 that	 implement-
ing	 prudential	 regulation	 mecha-
nisms	 may	 require	 additional	 and	
expert	resources	within	NRAs	or	the	
competent	authority	designated	by	
the	 Member	 State,	 and	 within	 the	
suppliers,	whose	costs	will	be	passed	
down	to	consumers.
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In response to this crisis and to fortify the stability of the energy market 
ACM has taken decisive action. Following an external investigation into the 
oversight of energy suppliers, the ACM has tightened licensing regulations. 
These revisions include stringent financial assessments and organizational 
evaluations aimed at ensuring the financial health and risk management 
proficiency of energy suppliers.

The enhanced regulations consist of a financial assessment, wherein suppli-
ers must demonstrate:

1. Positive Equity: Suppliers are required to maintain a positive equity;
2. Positive Solvency: Suppliers must exhibit positive solvency, indicating 

their ability to meet long-term obligations;
3. Robust Liquidity Projections: Suppliers are mandated to provide liquidity 

forecasts, including stress testing scenarios such as higher energy prices, 
increased energy demand, and a 2% default rate.

Additionally, an organizational assessment has been introduced, focusing on 
whether suppliers have:

1. Comprehensive Business Plans: Suppliers must present detailed business 
plans incorporating sound risk management strategies:

2. Qualified Risk Managers: Suppliers are expected to employ qualified risk 
managers to oversee and manage risk factors effectively:

3. Financial Recovery Plans: Suppliers must devise and submit a financial 
recovery plan outlining corrective measures to be taken in the event of 
failing the financial assessment.

To ensure compliance, existing suppliers will undergo these assessments 
twice annually. Furthermore, these evaluations have been seamlessly inte-
grated into the standard licensing procedure, becoming an integral part of 
the regulatory framework.  By implementing these stringent assessments, the 
ACM aims to create a resilient energy market, safeguarding both consumers 
and suppliers from the adverse impacts of market volatility.
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Risk	and	collateral	regulatory	framework	in	electricity	and	gas	systems:	
Portugal

Following the bankruptcies of 3 electricity suppliers in 2017 and 2018, Portu-
gal implemented a risk and collateral management regulatory framework 
for electricity in 2018, extended to gas in 2021.

Its general principles are:

• Integrated risk and collateral management (lower exposure to systemic 
risk) at two levels: (i) between activities in the same sector and (ii) with a 
combined assessment of the electricity and gas markets;

• Integrated and professionalised risk and collateral counterpart: more 
efficient operation in terms of administrative and financial costs borne 
by market agents and allows a reduction in barriers to market partici-
pation. 

• Prudential rules to minimize risk exposure: with pre-default measures 
activated to reduce risk exposure (e.g. suppliers with unpaid TPA or 
ancillary services’ costs are prevented from building up their portfolio in 
order to contain the risk) 

• Collateral fund mechanism: coexists with an individual collateral compo-
nent (that represents the main part of the fund) and promotes cohesion 
in systemic risk management.

• Differentiation of risk by agent according to their profile and actions: it 
discriminates positively market agents with a history of compliance.

• Different types of (presenting) collateral: diversity allows flexibility in 
the presentation of collateral and lower dependence on the financial 
sector (depending on MA decision) possibility of providing real assets as 
collateral (namely stored gas in gas sector).

Information	 about	 contracting	 instruments,	 monitoring	 of	 supplier’s	
guarantees:	Spain

The electricity price hike during the energy crisis led to a review of the trans-
parency requirements concerning contractual hedges. By a Royal Decree-
Law published in October 2021, electricity suppliers’ obligations were 
extended to send the CNMC the information corresponding to the electricity 
forward contracting instruments that they have subscribed, both physical 
and financial, as well as any other type of purchase transaction. Thus, the 
regulation is ready for future implementation by the CNMC.

In the case of companies belonging to the same business group, the expe-
rience of the crisis showed that it is more relevant to monitor the supply 
contracts of their customers than the contracting instruments between the 
companies of the group.

This made monitoring the impact of emergency measures in these compa-
nies a major challenge during the crisis.

In addition, the non-payment of required guarantees by suppliers -due to 
differences between their consumers consumption and the purchases made 
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in the wholesale market- significantly increased in 2022. In September 2022, 
the CNMC modified the operating procedures to allow the system operator 
to identify early the lack of electricity purchases in the market. Therefore, 
suppliers are monitored from the very beginning of their activity, aiming to 
detect if they are not buying enough energy for their consumers before the 
first settlement of measures is available.

2.6 Providing a better definition of vulnerability and energy poverty

2.6.1 Consequences of the crisis and actions taken 

The energy crises especially affect-
ed those who are recognised as being 
in vulnerable situations and suffering 
from energy poverty, as they were the 
ones that experienced more difficulties 
to pay their bills, due to rising prices. 
They also needed more support quickly. 
Besides the crises, the green transition 
aims to include all types of consumers, 
meaning that consumers in those situa-
tions must be helped and supported to 
be able to be part of the transition.

The concepts of energy poverty and 
vulnerable consumers diverge among 
the Member States as they take into 
account national specificities. For exam-
ple, in Portugal, vulnerable consumers 
are eligible according to an econom-
ic criterion (only people with specific 
economic social benefits or households 
with a maximum annual income are 
eligible). In this case, it may be said 
that the economic criterion is the only 
requirement to be eligible as a vulner-
able customer. In Portugal, vulnerable 
customers have an automatic discount 
on their bills, i.e. the social tariff. These 
customers can also ask to be supplied 
by the supplier of last resort (SOLR). 
In other Member States, the concept 
of vulnerable customers diverges: in 
Greece, for example, people who live in 
remote islands are eligible as vulnera-
ble consumers, and in Belgium, families 
in which some member has a disabili-
ty may also be eligible as vulnerable. 
In Spain, the definition of vulnerable 
consumers may include either econom-

ic and social criteria, for instance, 
low-income households, families with 
3 or more children and retired people, 
while some groups have more flexi-
ble requirements like dependent or 
disabled people, victims of gender 
violence or terrorism, and single-par-
ent families. In France, a vulnerable 
consumer is not necessarily in a situa-
tion of energy poverty, while a consum-
er in a situation of energy poverty is 
considered as a vulnerable consumer.

The Energy Efficiency Directive (EU 
2023/1791) states that Member States 
should define de concept of vulnerable 
customers “which may refer to energy 
poverty and, inter alia, to the prohibi-
tion of disconnection of electricity to 
such customers in critical times. The 
concept of vulnerable customers may 
include income levels, the share of ener-
gy expenditure of disposable income, 
the energy efficiency of homes, critical 
dependence on electrical equipment 
for health reasons, age or other criteria. 
This allows Member States to include 
people in low-income households.”

The Directive defines itself the concept 
of energy poverty, stating that “ener-
gy poverty means a household’s lack 
of access to essential energy services, 
where such services provide basic 
levels and decent standards of living 
and health, including adequate heat-
ing, hot water, cooling, lighting, and 
energy to power appliances, in the rele-
vant national context, existing national 
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social policy and other relevant nation-
al policies, caused by a combination of 
factors, including at least non-afford-
ability, insufficient disposable income, 
high energy expenditure and poor 
energy efficiency of homes”.

In October 2023, the European Commis-
sion published a new Recommendation 
on energy poverty (EU 2023/2407). The 
supporting Q&A document notes that 
energy poverty includes situations “in 
which households are unable to access 
essential energy services and products, 
thus affecting health, living standards 
and the levels of heating, cooling and 
lighting of homes. It occurs when a 
high percentage of consumers’ income 
is spent on energy bills, when the ener-
gy efficiency of buildings and applianc-
es is low or when household’s energy 
consumption needs to be reduced to a 
degree that negatively impacts health 
and well-being.

Energy poverty is a complex and multi-
dimensional issue, further aggravated 
by factors including high and volatile 
energy prices, low income, geograph-
ic location, climate, household charac-
teristics, gender, family composition, 
health and specific household energy 
and transportation needs and practic-
es.”

Perhaps as a reflection of growing soci-
etal challenges, European legislation 
has evolved and deepened in this area, 
requiring Member States to define and 
adopt concepts that make the chal-
lenges of vulnerability and energy 
poverty tangible, so that the protec-
tion and inclusiveness of consumers 
who are in such situations can be effec-
tive, with concrete measures taken. 
It is worth noting that EU legislation 
distinguishes between the concepts 
of ‘energy poverty’ and of ‘vulnerable 
customers’, based on Article 3 of Direc-
tive 2009/73/EC, on Article 28 of Direc-
tive (EU) 2019/944 and on Article 24(1), 
first subparagraph, of Directive (EU) 
2023/1791. The newly revised Gas Direc-
tive (2024/1788) states in article 26 that 

“each Member State shall define the 
concept of vulnerable customers which 
may refer to energy poverty” and in 
article 28 that “Member State shall 
take measures to prevent the discon-
nection of vulnerable customers and 
customers affected by energy pover-
ty”. It also ensures consistency of the 
definition of vulnerable customers with 
“the concept of vulnerable customer as 
defined by a Member State pursuant to 
Article 28 of Directive (EU) 2019/944.” 
Also in article 26, the Directive says that 
Member States shall “take appropriate 
measures to protect final customers 
in remote areas who are connected to 
the natural gas or hydrogen systems”, 
including in the concept of people in 
remote areas. Deliberate mechanisms 
to address these challenges are the 
only way to ensure that no-one is left 
behind on the path to the green tran-
sition.

It must be underlined that these 
matters are not the exclusive domain 
of energy NRAs. On the contrary, other 
public bodies of other sectors are 
responsible for helping and supporting 
individuals and families in situations of 
hardship. Nevertheless, CEER	believes	
that	regulators	have	a	role	to	play	in	
ensuring	 that	 energy	 markets	 take	
into	 account	 consumers’	 vulnerabil-
ities	 and	 needs,	 within	 the	 broader	
national	social	support	framework.
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2.6.2 Collection of case studies (study over 20 countries, ES)

Study	 of	 vulnerable	 consumers	 and	 energy	 poverty	 across	 Europe	 (20	
countries)

Vulnerable	consumers	and	energy	poverty	study

A survey was carried out in December 2023 among all CEER members to 
explore how various countries identify and define vulnerable consumers. 
In addressing complex social issues like vulnerability and energy poverty, 
a significant challenge lies in avoiding false positives and false negatives. 
Ideally, definitions would be precise enough to encompass all truly vulnera-
ble individuals within the scope of protective policies, while excluding those 
who are not vulnerable, thus optimizing resource allocation. However, the 
complex nature of these issues limits clear-cut categorizations, often result-
ing in either over-inclusion or under-inclusion. Especially when taking in to 
account the varying economic, cultural, and legal contexts of each country. 

The survey aimed to gather insights for regulators and policy makers into how 
CEER member define vulnerable consumers and energy poverty. It included 
a series of questions focused on the definition of vulnerable consumers and 
energy poverty, and the advantages and disadvantages of utilizing these 
definitions. In addition, it included questions with regards to specific instru-
ments to provide general support to vulnerable consumers and regulation 
or policy measures that support the inclusion of vulnerable consumers in the 
energy transition.

A total of 20 members responded to the survey, providing a diverse range 
of perspectives and definitions. The responses varied in detail and scope, 
with some countries offering comprehensive definitions while others provid-
ed more general descriptions.

Vulnerable	consumers	across	the	EU:	general	observations

The initial distinction that can be drawn is between countries that possess 
an explicit definition of vulnerable consumers and those that do not. While 
seven countries do not have a formal definition, three of these have related 
categories such as low-income households or protected residential consum-
ers. In another seven instances, definitions are derived from other legal 
frameworks, such as social welfare or health policies. Moreover, ten coun-
tries mention that a definition or a related equivalent is explicitly outlined 
in legislation. Most countries incorporate the definition into a single energy 
law, while one country uses separate electricity and gas laws. The level of 
detail in these definition differs significantly, ranging from broad catego-
ries like “personal circumstances” and “market conditions” to more specif-
ic criteria, including specific income thresholds, specific health issues, and 
specific number of children.

Factors used for defining vulnerability often encompass a variety of factors, 
with household status being the most common consideration. In ten coun-
tries, the level of household income or relating factors such as unemploy-
ment benefits or social welfare status play a determining role in the defini-
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tion. Additionally, seven countries state that the health status of individuals, 
including physical, sensory or mental health conditions is factored into the 
definition. In some cases, health status is defined very broadly, such as 
“health status” or “critically dependent on electrically powered equipment” 
, and in others more specifically, such as “hemodialysis renal patients” or 
“paraplegic”. Sensory factors mentioned are “deafness” and “blindness”. 
Age and family size are considered in three countries each, with specific 
criteria such as having more than three children.

In two countries, unique factors such as electricity capacity (e.g., a maxi-
mum of 10KW) or being a foster parent, play a role in identifying vulnerable 
consumers. Geographical factors, like living in rural areas or on an uncon-
nected island, are mentioned by three members. Another interesting obser-
vation that can be made is that most of the answers provided ignore the 
differentiation between temporary and permanent vulnerability.

Vulnerable	consumers	across	Europe:	analysis

The definitions of vulnerable consumers vary significantly across countries 
and no clear consensus on the advantages and disadvantages of these 
varying definitions has emerged. Some countries use the general protection 
standards already in place for all consumers, while others address vulnera-
bility through social policies rather than through energy market regulation. 
These countries also decide to delegate the responsibility for vulnerable 
consumers entirely to specific government bodies.

Some regulatory frameworks do not explicitly define vulnerable consum-
ers but use a set of criteria from other regulatory frameworks to identify 
households needing specific protection and support. This approach aligns 
well with existing welfare systems, facilitating straightforward implemen-
tation, application, assessment, and evaluation processes. This can create 
administrative advantages for vulnerable consumers and cost-effectiveness 
for the system, especially when linked to existing social support mechanisms 
like housing allowances. Nonetheless, relying on definitions derived from 
other social policies means that the same individuals might receive support 
from multiple systems, while others might be excluded from all. When this 
is a conscious and coordinated design choice, it is not problematic in itself. 
However, it could complicate the social security system for people, and 
double counting leads to over-inclusion.

Adopting a high-level definition that must be translated to specific situations 
highlights that vulnerability is more linked to the (temporary) circumstanc-
es in which consumers find themselves, rather than inherent personal char-
acteristics. This approach allows for policies to be more precisely tailored 
to meet individual needs given a certain context. However, the drawback 
of this method is that in some instances it incurs significant administrative 
effort to implement such personalized support. One country mentions that 
the supply license conditions set out this definition and include a vulnera-
bility principle that clarifies to suppliers that, in order to uphold their obli-
gation to treat all domestic customers fairly, they need to make an extra 
effort to identify and respond to the needs of those in vulnerable situations. 
The factors suppliers are expected to consider when identifying vulnerable 
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consumers are broad and go beyond income level/age/disability and could 
include: someone experiencing mental health issues, going through relation-
ship breakdown, temporary illness, bereavement, etc.

Some challenges lie in implementing the definition due to the dynamic and 
transient approach, however changing the definition to make it less dynam-
ic would not do justice to the many types of vulnerable situations customers 
can face. More prescription in the definition could result in a box ticking 
exercise by licensees. In one definition, the wording “aspects of the market” 
is insufficiently vague and does not capture that it refers to situations when 
companies cause or exacerbate a vulnerability. This may lead to a focus 
on individual circumstances and characteristics (e.g. age, disability, gender, 
housing tenure etc.) instead of looking at the behaviour of companies and 
markets themselves.

Adopting a specific set of detailed criteria in the definition of vulnerabili-
ty presents, in some countries, the significant advantage that the nation-
al social security system allows for the automation of grants or subsidies 
to eligible individuals based on specific criteria. This, similarly, would limit 
administrative burden. This approach also allows the addition of further 
eligible categories during crises. One identified drawback is that some defi-
nitions are overly specific, excluding certain vulnerable aspects. As a result, 
not all vulnerable consumers meet the criteria. Examples are provided such 
as those who rent their homes or live in multi-use buildings. In addition, 
over-specifying the definition could lead to a checkbox approach. On the 
contrary, a broad definition of vulnerability can become so broad that it 
encompasses up to 50% of households during extreme situations like an 
energy crisis. While this approach ensures that few individuals in need are 
overlooked, it also increases the likelihood of benefits being provided to 
those who may not necessarily require them. This illustrates the trade-off 
between the cost of reducing false positives and the cost of oversupplying 
support to false positives.

Some countries recognize that the term ‘vulnerability’ itself can be perceived 
as insensitive when used to label consumers, despite its widespread accep-
tance across various industries and in the European legislative framework. 
One country addresses this concern and refers to consumers in vulnerable 
positions.

An important consideration is that procedural complexity can deter house-
holds from applying for official vulnerable consumer status, which is essen-
tial for accessing targeted support. An example of this is the requirement 
for consumers to annually reapply for vulnerable status with their Distribu-
tion System Operators, which previously placed a significant administrative 
burden on them. Fortunately, this process has now been automated, stream-
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Energy	Poverty	across	Europe:	general	observations

Similar to the analysis of vulnerable consumers, an initial distinction in the 
context of energy poverty is between those with explicit definitions and those 
without. A significant portion, twelve countries, currently lacks an explicit 
definition, although one is in the process of establishing it. Conversely, the 
concept of energy poverty is explicitly defined in legislation in a subset of 
four countries. Following the adoption of the Energy Efficiency Directive, it 
can be expected that countries will use the definition contained therein.

Several countries approach energy poverty through broader social poli-
cy lenses, considering electricity costs within income support schemes or 
embedding the concept within consumer protection and social security laws 
based on income levels and household statuses. This indicates a tendency 
to integrate energy poverty within existing welfare structures rather than 
isolating it within energy market regulations.

In the majority of countries with an explicit definition, energy poverty is 
commonly defined through the relationship between household income and 
energy costs, which results from a household’s energy consumption volume 
and energy prices. Among these, seven countries incorporate household 
income into their criteria, with some specifying a particular percentage of 
income allocated to energy expenses as an indicator of energy poverty. For 
example, in four of these countries, the threshold is set at 10%. In addition, 
there are four countries that consider the energy efficiency of residences. 
This implies that additional assistance is offered to households that are 
living in homes with poor energy efficiency.

Lacking access to sustainable energy products is included in the defini-
tion by one country, expanding the scope beyond traditional energy costs. 
Another definition extends further to encompass other utility services, such 
as water. One country defines energy poverty based on the residual income 
after energy costs; if this residual income falls below the official poverty 
line, the household is considered energy poor.

The diverse indicators used by countries to assess energy poverty, including 
household energy expenditure ratios and the capacity to maintain adequate 
home temperatures, underscore the complexity of defining and measuring 
the phenomenon. Some countries adopt a programme-specific approach, 
defining qualifying criteria for energy poverty reduction initiatives within 
each programme, thereby tailoring interventions to specific needs.

Energy	poverty	across	Europe:	analysis

Many countries lack an explicit definition, often relying on general welfare 
measures and guidelines established by health or social security depart-
ments. Conversely, seven countries adopt a quantitative measure, basing 
their definition on the ratio of energy costs to household income. This meth-
od is advantageous due to the often-ready availability of income and ener-
gy consumption data, facilitating the identification of households eligible 



Council of European Energy Regulators | 48

Beyond the Crisis | Consumer protection & market measures for better functioning markets 

for support. However, it comes with the risk of false positives and negatives, 
which arises because household energy costs, being a product of consump-
tion and tariffs, may disincentivize energy-saving measures or efficient 
usage, leading to misallocation of support.

A few countries employ a fixed energy cost to household income thresh-
old, some at 10%, to define energy poverty. Ultimately, the challenge lies in 
balancing the precision of definitions against the operational feasibility of 
support mechanisms, warranting further investigation into the impacts of 
false positives and negatives on the effectiveness of energy poverty allevi-
ation efforts. 

The dilemma of false classifications can potentially be addressed by consid-
ering both household income and the energy cost-to-income ratio simulta-
neously. Setting an appropriate threshold can help exclude wealthy house-
holds from the definition, irrespective of their energy consumption levels. 
Moreover, incorporating energy efficiency of homes into the criteria, as 
practiced by a subset of countries, could further refine the identification 
process, despite the higher assessment costs involved. However, specific 
instances in some countries highlight the complexity of this factor, as house-
holds with energy-efficient homes may still struggle with energy bills but 
do not fall under the energy poverty category due to their home’s energy 
performance rating.

Applying a dynamic combination of multiple criteria for energy poverty is 
beneficial in that it allows for a broad spectrum of households to be iden-
tified as energy poor. However, this approach lacks a systematic method 
for addressing the issue comprehensively, due to the absence of a unified 
definition. Meanwhile, when a definition encompasses a wide range of 
circumstances and situations, it risks diluting the clear conceptual under-
standing of energy poverty, potentially leading to the assumption that all 
forms of poverty automatically equate to energy poverty. This can obscure 
the targeted efforts needed to address the specific challenges associated 
with energy poverty, such as access to energy efficiency measures and the 
affordability of energy bills. Moreover, the strategy of specifying precise 
criteria for each energy poverty reduction programme offers adaptabil-
ity but may lead to inconsistencies and a lack of precision in identifying 
and supporting the truly energy-poor households. Furthermore, excessive 
dynamics and the presence of multiple variables or definitions may diminish 
the chances of households recognizing their qualification under the estab-
lished criteria. This highlights the delicate balance needed between flexibil-
ity and consistency in defining and addressing energy poverty. Households 
facing energy poverty are bathed by stability and visibility on the supports 
they can benefit from.
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Definition	and	monitoring	(Spain)

Spain has internalised this complexity and currently the specific regulation 
on vulnerable consumers coexists with the definition and monitoring of situ-
ations of energy poverty. 

Energy poverty was defined in the National Strategy Against Energy Pover-
ty approved in 2019 by the Spanish government, with a multidimensional 
approach: energy poverty is the situation of a household whose basic needs 
of energy supply cannot be met, as a consequence of an insufficient level of 
income and that may be aggravated by energy inefficiency.

Four official indicators of the European Observatory on Energy Poverty 
(EPOV) were set to monitor energy poverty:

• Disproportionate expenditure (2M): percentage of households whose 
energy expenditure in relation to their income is more than twice the 
national median. 

• Hidden energy poverty (HEP): percentage of households whose absolute 
energy expenditure is less than half the national median. 

• Inability to maintain the adequate temperature: percentage of the popu-
lation that cannot maintain their dwelling at an adequate temperature.

• Delayed payment of bills: percentage of the population that has delays in 
the payment of bills for housing supplies.

These indicators are updated on an annual basis (the latest available infor-
mation corresponds to 2022).

In the meantime, the definition of vulnerable consumers in Spain, which was 
already regulated by Royal Decree in 2017, was amended during the crisis to 
temporarily incorporate more low-income households particularly affected 
by the price hikes, increasing the discounts provided in the energy bill and 
ensuring more protection against disconnection.

Some of these specific measures had already been foreseen in the National 
Strategy Against Energy Poverty and have been maintained after the crisis, 
e.g., the Minimum Vital Supply (social protection instrument against energy 
poverty for vulnerable consumers who are granted 6 months to pay their 
electricity bill while the electricity capacity of their house is limited to 3.5 kW, 
thus guaranteeing minimum comfort conditions).

Totally protection against gas and electricity disconnection for vulnerable 
consumers is in force until the 31 December 2024 and the increase in the 
energy bill discount remains in effect until 30 June 2025.
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2.7 Providing better targeted measures for more energy efficient actions 
focused on vulnerable and energy poor consumers

2.7.1 Consequences of the crisis and actions taken 

Investment in energy efficiency, for 
example via home improvements, can 
be an effective way of reducing energy 
consumption and lower overall ener-
gy costs over time. However, not all 
consumers are currently able to make 
these investments. Low income house-
holds and other consumers in vulnerable 
situations in particular, may face barri-
ers to investment. These include afford-
ability (prioritising immediate expens-
es over longer-term investments), as 
well as lack of information or access 
to assistance. It is important for policy 
makers to understand these barriers to 
be able to design effective measures to 
ensure all consumers can benefit from 
energy efficiency improvements.  

Consumers may not be aware of the 
benefits of energy efficiency or the 
available programs and incentives. 
Lack of information can be a major 
hindrance to taking action. Even 
if consumers recognize the poten-
tial savings from energy efficiency, 
the upfront costs of energy-efficient 
upgrades can be prohibitive. This finan-
cial burden can be a major deterrent. 
Furthermore, access to loans or cred-
it for energy efficiency improvements 
can be challenging for vulnerable 
consumers or in a situation of energy 
poverty due to poor credit history or a 
lack of collateral.

Language and literacy issues can 
further compound the problem, making 
it difficult for some consumers to under-
stand energy efficiency information, 
available programmes and technolo-
gies and administrative procedures. 
Additionally, the housing situation 
plays a crucial role. Tenants often lack 
control over energy-efficient upgrades 
in their homes, making it challenging 
to invest in improvements. Meanwhile, 
landlords may do not see the immedi-
ate financial interest for them to invest, 
aside from increasing the rent, which 

the tenant may not be able to afford, 
leading in turn to “renoviction”.

Trust issues can also be a barrier. 
Consumers may be cautious about 
engaging with unfamiliar programmes 
or contractors due to concerns about 
scams or exploitation. Building trust 
and confidence is crucial to overcom-
ing these concerns.

To	 address	 these	 barriers	 to	 facili-
tating	 energy	 savings	 by	 vulnerable	
and	 energy	 poor	 consumers,	 CEER	
recognises	 that	 various	 measures	
can	be	taken	in	the	context	of	nation-
al	 specificities.	 Financial	 assistance	
programmes,	 such	 as	 grants,	 subsi-
dies,	low-interest	loans	or	on-scheme	
bills	 specifically	 targeting	vulnerable	
consumers,	can	help	cover	the	upfront	
costs	 of	 energy-efficiency	 upgrades.	
Educational	 campaigns	 tailored	 to	
the	 needs	 of	 vulnerable	 communi-
ties	can	explain	the	benefits	of	ener-
gy	 efficiency	 and	 available	 assis-
tance	 programmes.	 Through	 energy	
one-stop-shops,	 as	 designed	 by	 the	
Energy	 Efficiency	 Directive,	 offering	
free	or	 subsidised	energy	audits	 can	
also	help	identify	cost-effective	ener-
gy-saving	measures,	making	it	easier	
for	 consumers	 to	 prioritise	 improve-
ments	based	on	their	individual	situa-
tions.	Expanding	and	promoting	util-
ity	 bill	 assistance	 programmes	 can	
help	 low-income	 consumers	 manage	
their	energy	costs.	 Increasing	 incen-
tives	and	rebates	for	energy	efficient	
appliances	 and	 home	 upgrades	 can	
further	incentivise	investments.

Advocating for policies that protect 
vulnerable consumers from exploitation 
or scams related to energy efficiency is 
essential. Collaboration with communi-
ty organisations, non-profits, and local 
governments can provide comprehen-
sive support to vulnerable consumers. 
Flexible financing options that consid-
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er their financial constraints, includ-
ing income-based repayment plans or 
on-scheme bills, can facilitate invest-
ments. Legal aid services can also 
address issues related to housing, ener-
gy bills or energy efficiency improve-
ments. Community-based programmes 
that bring together neighbours to 
invest collectively in energy efficien-
cy improvements can share costs and 
resources, making it more accessible. 
Incentives for landlords to make ener-
gy-efficiency upgrades in rental prop-
erties can benefit both tenants and 
property owners.

CEER	considers	that	engaging	all	rele-

2.7.2 Collection of case studies (GB, GR)

Energy	efficiency	Measures	(Greece)

In response to the enduring economic crisis that has plagued Greece, the 
Greek government has undertaken a commendable initiative to prioritize 
sustainable energy efficiency projects, with a particular focus on aiding 
vulnerable consumers. Recognizing the long-term benefits of such endeav-
ours, these initiatives not only bolster the country’s environmental sustain-
ability but also alleviate the financial burden on its most disadvantaged 
citizens. By investing in energy efficiency, Greece is not only mitigating its 
environmental impact but also fostering social equity and resilience in the 
face of ongoing economic challenges. In this scope, the Greek government 
recently launched the “Exoikonomo 2023”12 , “Anakiklono - allazo thermosi-
fona” and “Anakiklono – allazo syskevi” programmes.

“Exoikonomo	2023”	programme

The “Exoikonomo 2023” programme takes an integrated approach to ener-
gy-saving interventions in the residential building sector. It aims to reduce 
energy needs, lower emissions of pollutants contributing to the greenhouse 
effect, save costs for citizens, improve daily living conditions, and enhance 
safety and health. Additionally, it strives to achieve a cleaner environment. 
The programme provides incentives for energy-saving interventions in resi-
dential buildings used as main residences and owned by individuals meeting 
specific income criteria. It is funded through the Recovery and Resilience 
Fund, offering grants and interest subsidies on loans. The programme builds 
upon previous initiatives and allocates €300 million, including €60 million to 
combat energy poverty.

Eligible actions that can be funded under the Programme to enhance build-
ing energy efficiency include the replacement of windows, frames, and 
doors, the installation of shading systems and mechanical heat recovery 
ventilation systems, as well as the improvement of internal or external ther-
mal insulation. Additionally, the Programme supports upgrades to heating 

12 https://www.gov.gr/en/ipiresies/periousia-kai-phorologia/epidoteseis-politon/exoikonomo-2023 

vant	 stakeholders	directly,	 in	partic-
ular	 vulnerable	 communities	 and	
consumer	 competent	 bodies,	 in	 the	
design	 and	 implementation	 of	 these	
measures	 is	 crucial	 to	 ensure	 they	
meet	 the	 specific	 needs	 and	 prefer-
ences	of	 the	 target	populations	at	a	
reasonable	cost.	Training and employ-
ing members of vulnerable commu-
nities in energy efficiency-related 
jobs can create job opportunities and 
increase trust within the community. 
Additionally, ongoing evaluation and 
adaptation of these programmes are 
essential to ensure their effectiveness 
in addressing energy efficiency barri-
ers for vulnerable consumers.
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or cooling systems, including the installation of new biomass, heat pump, 
or combined heat and power (CHP) systems, or the replacement of exist-
ing heating systems running on conventional liquid or solid fuels with new 
natural gas or liquid gas systems. It also encourages the installation of Heat 
Pump air-to-air split units or multi-split units for space cooling and heating, 
along with devices for automated control of heating system operations. For 
buildings lacking solar thermal water heaters, their installation is manda-
tory for application approval. Furthermore, the Programme can consider 
smart systems capable of adjusting and maintaining energy consumption 
(for appliances, lighting, heating, hot water, etc.) based on user preferenc-
es to save energy, collecting, analyzing, and presenting energy consump-
tion data, and regulating shading levels to achieve optimal energy savings. 
Specific caps on eligible expenditure limits are determined by the category 
and characteristics of the interventions.

Applications are evaluated based on factors such as the cost-effective-
ness of energy savings, beneficiary income, climate data, energy efficiency 
labels, building age, family composition, and disabilities. Depending on the 
building owner’s income and family income, as well as occupancy status, 
the programme can cover between 40% and 75% of the total costs, making 
it a vital tool for promoting energy efficiency and reducing energy-related 
financial burdens on vulnerable consumers.

“Anakiklono	-	allazo	syskevi”	programme

The “Anakiklono - allazo syskevi” programme  offers vouchers to households, 
promoting the replacement of specific energy-consuming household appli-
ances with environmentally friendly and more energy-efficient alternatives, 
all while ensuring the responsible recycling of the old appliances. The eligi-
ble categories for appliance replacement within this programme include: 
a) Air conditioners, b) Refrigerators and c) Freezers. Public funding for this 
initiative is a collaborative effort, with support from the European Regional 
Development Fund (ERDF) of the European Union and National Participa-
tion. The overall public expenditure for this initiative totals € 286,000,000. 
This amount covers the subsidy provided to beneficiaries through the 
voucher system, which also includes the VAT expenses, while excluding any 
supplementary expenses associated with programme management, subject 
to separate approval.
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For every new appliance for which a voucher is issued, an old appliance 
of the same category must be recycled through an approved alternative 
waste management system for electrical and electronic equipment. This 
programme is poised to yield substantial benefits, both for households and 
the national economy. Its primary goal is to reduce electricity consumption 
in households, resulting in decreased energy costs for the average family. 
Simultaneously, this will diminish the dependence of Greece on imported 
fossil fuels and enhance its energy import-export balance. Beyond these 
economic advantages, the programme is expected to have a significant 
positive environmental impact. By replacing outdated appliances and 
fostering energy conservation, it will play a crucial role in curbing green-
house gas emissions.

The programme presents a vital lifeline for low-income consumers, address-
ing their unique needs and challenges. By offering vouchers for the replace-
ment of specific energy-consuming household appliances with more ener-
gy-efficient options, the programme aims to alleviate the financial burden 
of high electricity bills, a common concern for low-income households. This 
initiative not only helps in reducing energy costs but also contributes to 
improving the overall living conditions of these families. By ensuring the 
responsible recycling of old appliances, the programme makes it feasible 
for low-income consumers to access environmentally friendly and cost-ef-
fective appliances that were previously out of their financial reach. The 
programme, therefore, plays a crucial role in enhancing the quality of life 
for low-income families, bridging the economic gap and promoting energy 
efficiency within this vulnerable segment of the population.

In particular, the programme’s voucher provides financial support by cover-
ing a percentage (%) of the purchase cost for each new device. To facilitate 
this, each beneficiary is granted a set number of vouchers, equal with their 
chosen devices, enabling them to offset a portion of their total expenditure 
when purchasing from a vendor of their preference. The Programme’s Certi-
fication and Payment Authority will directly disburse the voucher’s value 
to the vendor upon the successful completion of the transaction. The exact 
amount of each voucher is contingent upon several factors, including the 
beneficiary’s category, the device’s specific attributes, and its purchase 
price, with the precise calculations detailed in the following table:
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In determining the income categories, the calculation is based on the aver-
age annual income per family member (AI). The beneficiary’s placement 
within the income categories is determined as follows:

• If AI is less than or equal to €5,000, the beneficiary is categorized as the 
1st income category.

• If AI is between €5,000 and €10,000, the beneficiary is classified as the 
2nd income category.

• If AI falls within the range of €10,000 to €20,000, the beneficiary is allo-
cated to the 3rd income category.

• If AI is €20,000 or greater, the beneficiary is assigned to the 4th income 
category.

• In all scenarios, the final grant amount is determined as the lower of the 
two available calculations, i.e., either the maximum voucher amount or 
a percentage of the retail selling price of the appliance.

Voucher examples:

1. Example #1: A beneficiary in income category 2 is entitled to a voucher 
for the purchase of an air conditioner. For the purchase, the beneficiary 
selects a 12,000 Btu/h A/C with a total price of €558 (€450 net value + 
€108 VAT). The applicable VAT rate in this case is 24%.

a. Applying the voucher’s percentage rate to the net value results 
in €450 x 45% = €202.50.

b. Since this amount is less than the maximum nominal value 
pre-VAT for this device and income category (€202.50 < €290.32), 
the subsidy will be applied to both the net value and the VAT, 
totalling €202.50 + €48.60 = €251.10.

2.    Example #2: A beneficiary in income category 2 is provided with a vouch-
er for the purchase of an air conditioner. The beneficiary chooses a 12,000 
Btu/h model with a purchase price of €868 (€700 net value + €168 VAT). The 
VAT rate for this purchase is 24%.

a. Applying the voucher’s percentage rate to the net value results 
in €700.00 x 45% = €315.00.

b. This amount exceeds the maximum pre-VAT nominal value for 
this device and income category (€315.00 > €290.32).

c. Therefore, the subsidy will be applied to the maximum nomi-
nal value and the VAT on this value, totalling €290.32 + €69.68 = 
€360.00

The new devices eligible for voucher coverage and the old ones marked 
for recycling must meet specific criteria to qualify. For instance, the new 
air conditioners must feature a minimum A++ cooling and heating label, 
possess CE certification, and offer a factory warranty of at least 2 years. 
Old air conditioning units eligible for replacement or recycling should 
contain specific refrigerants, namely R22, R407C, or R410A. Furthermore, 
the responsible dismantling of air conditioning units must be conducted by 
a certified air conditioning installation technician. Similar government-man-
dated criteria apply to both refrigerators and freezers, ensuring compliance 
with environmental and performance standards.
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“Anakiklono	-	allazo	thermosifona”	programme

The “Anakiklono - Allazo Thermosifona” Programme14 provides financial 
support to households for two main purposes: a) Replacing energy-consum-
ing Electric Water Heaters with advanced Solar Water Heaters, promoting 
energy efficiency, and ensuring the responsible recycling of the old water 
heaters that are being replaced. Under the Programme, Electric Water Heat-
ers with a capacity of 40 litres or more are eligible for replacement. For each 
new solar water heater that receives a voucher, an old one must be properly 
recycled through an approved waste management system and associated 
equipment at a recycling facility.

The “Anakiklono - Allazo Thermosifona” Programme emerges as a beacon of 
support for vulnerable electricity consumers in Greece. By incentivizing the 
replacement of energy-consuming Electric Water Heaters with more effi-
cient Solar Water Heaters, the programme significantly reduces the ener-
gy costs borne by Greek households. This measure is particularly beneficial 
for low-income families, who often struggle with high electricity bills. More-
over, the responsible recycling of the old water heaters adds an environ-
mental dimension, as it contributes to curbing greenhouse gas emissions. 
As this initiative targets the most energy-intensive household appliances, 
it aids not only in reducing financial burdens but also in lessening Greece’s 
dependence on imported fossil fuels and non-renewable energy sources. 
The programme is further designed to ensure equitable access, reserving 
30% of the total public expenditure15 for beneficiaries in the lowest income 
category, thereby addressing the needs of the most vulnerable segments of 
the population.

Each funding application pertains to the following aspects: 

a) Covering the purchase cost of a new solar water heater, with subsidy 
rates ranging from 50% to 60%, capped at a maximum allowable grant rate. 
This maximum grant rate depends on both the capacity of the Hot Water 
Tank (Boiler) of the specific Solar Water Heater and the income category of 
the beneficiary (refer to table below). 

b) Optionally, covering the expenses related to necessary additional work 
required for the replacement of the old electric water heater with the new 
solar water heater. These expenses may include costs such as transporta-
tion, installation of the new solar water heater or removal of the old one, 
consumables, and accessories. The subsidy for these additional services 
also ranges from 50% to 60%, with a maximum allowable subsidy rate based 
on the beneficiary’s income category.

Each approved applicant receives two vouchers: one for the product purchase 
and the other for additional services. These vouchers can be redeemed with 

14 https://allazothermosifona.gov.gr/ 
15 Public funding for this initiative is jointly sourced from the European Union and the public budget. The overall public expenditure for this 
initiative amounts to €100,000,000. This sum encompasses subsidies for beneficiaries through the voucher system, inclusive of VAT, while it 
excludes any additional programme management costs, which are subject to separate approval. To ensure equitable distribution, 30% of the 
public expenditure is reserved for beneficiaries in the 1st (lowest) income category, with the remaining 70% designated for beneficiaries in 
the 2nd and 3rd income categories within the Programme.
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a supplier of the beneficiary’s choice, resulting in a reduced final payment 
for the water heater purchase or the provision of additional services. The 
grant amount is subject to two limits: it cannot exceed the product of the 
subsidy rate corresponding to the beneficiary’s income category multiplied 
by the purchase price or services’ cost, and it must not surpass the maxi-
mum nominal value of each voucher allocated for the respective income 
category. The Certification and Payment Body of the programme disburs-
es the value of the voucher directly to the supplier after the transaction is 
completed, and the beneficiary covers the remaining cost for the purchase 
of the new appliance or the provision of related services.

The maximum nominal value of each service voucher (without taking into 
account the voucher to cover part of the VAT expense) is determined accord-
ing to the following table:

The prices mentioned above represent the net retail pre-VAT value. It’s 
important to highlight that VAT is eligible to be covered by the voucher and 
is applied at the same rate as presented in the above tables, albeit calculat-
ed up to the absolute maximum amount of the voucher. This means that the 
VAT applicable in the region where the supplier conducts the transaction is 
added separately.
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Voucher examples:

1. Example #1: A beneficiary in the first income category, residing in the 
Peloponnese Region, purchases a 120-litre solar water heater from a 
local supplier. He is eligible for the maximum voucher amount, which is 
€609.00. This is computed as follows:

a. Net amount: €491.13 (from line 1, column 1 of Table A, represent-
ing the maximum voucher amount on the net value of the heat-
er)

b. VAT: €117.87 (calculated by applying a 24% VAT rate to the above 
value, constituting the amount of VAT covered by the voucher)

2.  Example #2: A beneficiary in the second income category, residing in 
Chios, purchases a 190-litre solar water heater from a local supplier on the 
island of Chios. He is entitled to the maximum grant amount of €840.70, 
determined as follows:

a. Net amount: €718.55 (extracted from line 3, column 2, represent-
ing the maximum grant on the net value)

b. VAT: €122.15 (calculated by applying a 17% VAT rate to the above 
value, constituting the amount of VAT covered by the voucher)

c. Total: €840.70 (€718.55 + €122.15, the maximum voucher amount 
- TOTAL)

In determining the income categories, the calculation is based on the aver-
age annual income per family member (AI). The beneficiary’s placement 
within the income categories is determined as follows:

• If AI is less than or equal to €5,000, the beneficiary is categorized as the 
1st income category.

• If AI is between €5,000 and €10,000, the beneficiary is classified as the 
2nd income category.

• If AI falls within the range of €10,000 to €30,000, the beneficiary is allo-
cated to the 3rd income category.

To qualify for inclusion in the “Anakiklono - Allazo Thermosifona” Programme, 
eligible new solar water heaters must adhere to stringent criteria, ensur-
ing their energy efficiency and reliability. These solar water heaters must 
bear the prestigious CE certification, signifying compliance with European 
safety and quality standards. Furthermore, they are required to achieve a 
C energy label or better, underlining their commitment to energy efficien-
cy. The boiler’s capacity must meet or exceed 110 litres, guaranteeing an 
ample supply of hot water. Additionally, they must come with a minimum 
2-year factory warranty, assuring consumers of the product’s durability and 
performance. The inclusion of Solar Keymark certification, both as a Solar 
Thermal System (Standards EN 12976-1 & EN 12976-2) and Solar Collector 
(Standards EN 12975-1 & ISO 9806), highlights their compliance with rigor-
ous international quality standards, reinforcing their suitability for this ener-
gy-efficient programme. These stringent criteria ensure that only the most 
reliable and efficient solar water heaters are considered for the programme, 
benefiting both households and the environment.
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Energy	Company	Obligation	(ECO)	(Great	Britain)

Energy efficiency and decarbonisation of homes is a key government policy 
towards the UK’s net zero targets. The Energy Company Obligation (ECO), 
first introduced in 2013, is a series of energy efficiency schemes that places 
legal obligations on energy suppliers to deliver energy efficiency and heat-
ing measures to homes. Ofgem is the administrator of the ECO schemes.16  
ECO has delivered over 3.8 million measures to over 2.5 million households up 
to the end of October 2023.17

The previous scheme, ECO3 (2018-2023), is estimated to have achieved life-
time bill savings of £8.547 billion.18 It delivered over 1 million energy saving 
measures, including the installation of cavity wall insulation in 152,000 
households, underfloor insulation in 133,000 households, and loft insulation 
in 88,000 households.

The current scheme, which is the fourth iteration (ECO4), runs from April 2022 
to March 2026 at an average cost of £1 billion per year (2021 prices). The 
main objective of the current scheme is to improve the least energy effi-
cient homes occupied by low income and vulnerable households, reducing 
carbon emissions and contributing to a fair transition to net zero. To qualify, 
households have either to occupy social housing, receive state benefits or be 
referred by their local authority. Compared to previous ECO schemes, ECO4 
places greater focus on low income, fuel poor and vulnerable households to 
improve the least energy efficient homes. It also requires a more complete 
upgrade, shifting to a fabric first, multiple measure, whole house retrofit poli-
cy with the aim of encouraging the combined installation of insulation and 
heating measures. It sets minimum requirements for the improvements that 
installations provide to the energy efficiency levels of the home.

ECO4 requires suppliers to achieve a total of £224.3m in annual bill savings 
for homes. This obligation is divided between energy suppliers based on 
their respective shares of the domestic gas and electricity supply market.  A 
supplier meets its obligations under ECO4 by delivering measures to eligible 
homes. Suppliers also have sub-obligations to:

• target a minimum number of homes with Energy Performance Certificate 
(EPC) bands E, F and G;

• deliver solid wall insultation to a minimum number of homes. 

To complement ECO4, government also introduced the Great British Insu-
lation Scheme (GBIS), which runs from July 2023 to March 2026 and is 
also administered by Ofgem.19 This scheme is similarly designed to deliver 
improvements to the least energy efficient homes in GB to tackle fuel pover-
ty and help reduce bills. Unlike ECO4’s multiple measure GBIS mostly delivers 
single insulation measures to homes and will be available to a wider range 
of consumers. The scheme places an obligation on medium and large energy 
companies to deliver measures that result in reduced energy usage.

16 Energy Company Obligation (ECO) | Ofgem
17 Household Energy Efficiency Statistics, headline release December 2023 - GOV.UK (www.gov.uk)
18 Household Energy Efficiency Statistics, headline release December 2023 - GOV.UK (www.gov.uk)
19 https://www.ofgem.gov.uk/environmental-and-social-schemes/great-british-insulation-scheme

https://www.ofgem.gov.uk/environmental-and-social-schemes/energy-company-obligation-eco
https://www.gov.uk/government/statistics/household-energy-efficiency-statistics-headline-release-december-2023
https://www.gov.uk/government/statistics/household-energy-efficiency-statistics-headline-release-december-2023
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ECO policy is set by the Department for Energy Security and Net Zero 
(DESNZ), who appoint Ofgem as scheme administrated through legislation. 
Ofgem’s duties as administrator include:

• determining each supplier’s obligations;
• monitoring supplier progress and deciding whether they’ve achieved 

their obligations;
• reporting to the Secretary of State for DESNZ;
• auditing, monitoring compliance, and preventing and detecting fraud.
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3 Conclusion

While the crisis highlighted the importance of existing and emergency measures 
in mitigating its impacts, it also emphasised the need for ongoing adaptation and 
improvement of the energy system/framework. Sustained efforts and adaptive 
systems are essential to address unexpected challenges arising from the crisis 
even if countries are now better prepared.

Sharing the implemented measures that allowed countries to face the effects of 
the crisis led to the following learnings:

• Some measures were already in place before the crisis, while others were 
implemented during the crisis and will remain. The crisis triggered major 
changes in the energy market, which can help create a better functioning 
retail market. 

• There is no one-size-fits-all solution; rather, countries have responded differ-
ently to the same issues based on their national circumstances and existing 
frameworks. A successful solution in one country may not work or may be 
more costly in another or may require adaptation or may be more effective. 

• Many measures work best when timely and targeted, with support adapted to 
consumer type (households, small and medium-sized enterprises (SMEs) and 
non-households).

• The crisis raised awareness among consumers and stakeholders regard-
ing energy matters, presenting an opportunity to facilitate the transition to 
decarbonisation. Further actions should be taken to transform awareness into 
concrete actions and consumer engagement. 

Transparency is key in improving consumer knowledge and building trust, partic-
ularly as energy systems become more complex and require consumer engage-
ment/contribution where they are more exposed to risks. However, transparent 
information alone, without further understanding and decision-making from the 
consumers’ side, is not sufficient. The recent legislative and regulatory develop-
ments, as well as forthcoming guidance from the European Commission, aim to 
strengthen these aspects in particular regarding contractual information, pruden-
tial regulation and energy sharing.

Recent legislative developments, such as the reform of electricity market design 
and the Gas Decarbonisation Package, offer a tremendous opportunity for coun-
tries to enhance the energy consumer rights. However, while the new Directives 
and guidance from the European Commission can provide the foundation for a 
resilient and robust energy system, effectively implementing both new and exist-
ing provisions from the Clean Energy Package requires concerted actions from 
all energy stakeholders and consumers. One of the key challenges lies in strik-
ing a balance between unlocking and even increasing the flexibility potential of 
household consumers, which depends on external and behavioural factors, and 
the consequences of an overly rapid growth of decentralised generation, espe-
cially in the context of the emergence of negative pricing in off-peak times.

Finally, while collaboration between competent bodies and relevant stakehold-
ers would ensure providing tools to consumers, it is essential to define tools 
tailored to the diverse needs and capabilities of consumers to allow their gradual 
engagement. Harmonisation at European level can enhance consumer outcomes, 
while national convergence on specific issues between electricity and gas provi-
sions such as contractual information still has to be completed to further bene-
fit consumers. Sharing experiences among countries is crucial to allow for the 
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adaptation of effective solutions to national challenges. While conditions may not 
be identical from one country to another, features of a successful solution may 
provide hints for an adapted solution and help European countries build a more 
reliable energy system for all consumers.

As highlighted in the CEER-BEUC 2030 Vision for Energy Consumers, a consum-
er-centric lens is fundamental to ensure the delivery of effective policies and 
frameworks that promote and protect consumer rights. Beyond the crisis, the 
experiences shared in this report reinforce the importance of energy policy being 
driven by the core principles of the Vision: Affordability, Simplicity, Protection, 
Inclusiveness, Reliability and Empowerment (ASPIRE). As the energy transition 
deepens, these principles will become increasingly vital to enabling consumers 
to participate and contribute actively to the decarbonisation of our society and 
economy, each according to their means and capabilities. 
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Annex – List of abbreviations
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Appendix 1
Precontractual information – Ficha de Caracterização Padronizada (Portugal)
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Appendix 2
Precontractual information - Scheda sintetica template (Italy)
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About CEER

The Council of European Energy Regulators (CEER) is the voice of Europe’s nation-
al regulators of electricity and gas at EU and international level. CEER’s members 
and observers (from 33 European countries) are the statutory bodies responsible 
for energy regulation at national level. 

One of CEER’s key objectives is to facilitate the creation of a single, competi-
tive, efficient and sustainable EU internal energy market that works in the public 
interest. CEER actively promotes an investment-friendly and harmonised regula-
tory environment, and consistent application of existing EU legislation. Moreover, 
CEER champions consumer issues in our belief that a competitive and secure EU 
single energy market is not a goal in itself, but should deliver benefits for energy 
consumers. 

CEER, based in Brussels, deals with a broad range of energy issues including retail 
markets and consumers; distribution networks; smart grids; flexibility; sustain-
ability; and international cooperation. European energy regulators are commit-
ted to a holistic approach to energy regulation in Europe. Through CEER, NRAs 
cooperate and develop common position papers, advice and forward-thinking 
recommendations to improve the electricity and gas markets for the benefit of 
consumers and businesses.

The work of CEER is structured according to a number of working groups and task 
forces, composed of staff members of the national energy regulatory authorities, 
and supported by the CEER Secretariat. This report was prepared by the Retail 
Market Functioning Task Force of CEER’s Customer and Retail Market Working 
Group.  

CEER wishes to thank in particular the following regulatory experts for their work 
in preparing this report:  Helena Almeida, Yuriy Bilen, María González de Pero-
sanz, Jana Haasová, Christelle Heng, Mattias Johansson, Ivana Jurisic, Marco 
Magnani, Javier Rincón García, Jan-Willem Tempelaar, Slobodan Vidovic, Rebec-
ca Wells. 

More information at www.ceer.eu. 




