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Summary

Introduction

This mid-term evaluation of the Renewable Energy Directive' (RED) aims to
assess the effectiveness and efficiency so far of measures and actions laid
down in the Directive. The RED came into force at the end of 2009, and set
binding national renewable energy targets and a mandatory target for
renewable energy use in transport for 2020, among a range of other provisions.
The study also assesses the impact of the RED requirements for administrations
and businesses (the administrative burden) at Member State (MS) level, in line
with the requirements of the regulatory fitness programme (REFIT) of the
European Commission.

This project was commissioned by DG Energy, and carried out by a consortium
of CE Delft, Ricardo-AEA, Ecologic Institute, E-Bridge and REKK.

Study objectives

The main objective of this study is to provide a mid-term evaluation of the
RED. The evaluation assesses relevance, effectiveness, efficiency and added
value of the RED as a whole and of the various provisions laid down in the
Directive, in view of achieving the desired outcomes.

This evaluation furthermore aims to understand a number of core issues

related to the various provisions of the RED:

— best practices: what provisions are most effective and efficient, and what
can we learn from this;

— implementation and enforcement challenges and failures;

— administrative burden on public authorities and economic operators;

— impacts and effects, both financial and non-financial;

— key bottlenecks and barriers to achieving the directive’s provisions in an
effective and efficient way;

— solutions that might resolve any of the issues and improve the provisions.

Methodology

The study started by clarifying the RED’s intervention logic. For each of the
RED’s provisions, the rationale, objectives, expected outcomes and impacts
were identified.

These were used as a basis for the evaluation framework, which detailed the
questions that were to be addressed in this study, regarding both the
individual provisions and the RED as a whole.

With this framework in place, article assessment reports were drafted.

For each topical group of RED provisions, a mid-term evaluation was carried

out, based on available literature and data and some stakeholder interviews.
These reports resulted in an EU-wide assessment of effectiveness, efficiency
and added value of each topical group of RED provisions.

Six country case studies were carried out to gather more detailed information
and stakeholder views on the effectiveness, efficiency and added value of the
RED as well as recommendations to improve the RED. Case studies were
carried out for Bulgaria, Estonia, Germany, Poland, Spain and Sweden,

' Directive 2009/28/EC.
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selected to ensure a broad range of political opinions and geographical
regions.

The results from both the article assessments and the country case studies
were then combined into a comprehensive overview of findings. The
regulatory fitness of the RED was assessed, best practices and key issues
were identified and potential EU level actions and policy options were
compiled that might resolve these issues.

As a final step of this mid-term evaluation, conclusions were drawn and
recommendations were derived regarding the regulatory fitness of the RED,
both for the directive as a whole and for the various (groups of) provisions.

Key issues and best practices

For each of the RED articles analysed, a number of positive effects towards the
objectives of the RED were identified, as well as any key issues and barriers to
reach their full potential. A summarized overview of these findings is provided
below, per article or article group of the RED.

Article 3: Targets and measures

Positive contributions Key issues and barriers

Mandatory targets backed by indicative 10% target for transport is still controversial,
interim targets seem to be effective, especially due to environmental concerns.
especially in MS with low renewable energy Efficiency benefits are mainly related to the
sources (RES) shares and investments. overall RES-target, the transport target is
They have also enhanced investor security affected by uncertainty about the EU level
and contributed to drive RES technology cost indirect land use change (ILUC) decision and
down. The indicative interim targets is expected to have limited innovation
contribute to ensure that measures to benefits.

achieve the national targets are introduced Progress monitoring towards targets and
timely, and allow a continuing assessment timely intervention are hampered by
whether MS are on track. non-linear growth paths of many MS.

Article 4: National Renewable Energy Action Plans (NREAPs)
Positive contributions Key issues and barriers

EU-wide transparency of plans and policy NREAPs become outdated over time.
measures has significantly improved,
administrative burden seems reasonable.
Indicative trajectories enable progress
monitoring.

Articles 6 to 12: Cooperation mechanisms
Positive contributions Key issues and barriers
Potential benefits may be significant on EU Very limited use and effects so far.

and MS level, in particular for RES importing Various barriers to cooperation may exist:
countries. Various MS are starting to explore national preferences, uncertainties about
possibilities. longer term framework, insufficient
interconnector capacities, etc.
Mechanisms are rather considered as a
complementary means to securing target
achievement than as means to enhance

cost-efficiency.
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Article 13: Administrative procedures, RES in buildings, heating

Positive contributions

Key issues and barriers

Good progress in some MS.
Potential benefits still relevant.

Most MS still rated poorly on the quality of
the administrative procedures in place.

Few MS have RES requirements in buildings
written into building codes.

Administrative procedures continue to
present a challenge for investors and
developers and delay RES developments.

Key barriers: a lack of awareness and
knowledge at the local level; the quality and
accessibility of information regarding
administrative procedures can be further
improved in many MS; complex and/or
drawn-out granting and licensing procedures.

Article 14: Information, certification,

training

Positive contributions

Key issues and barriers

Certification and qualification schemes have
been introduced to various degrees,
certification in photovoltaics most
progressed.

The provisions are expected to result in a
cost-effective approach to certification.

Training still lacking in several MS, for various
reasons: lack of incentives for installers, lack
of control from public authorities, poor
understanding of benefits and potential by
installers.

The administrative burden of certification
and training varies between MS. The time
needed for training can pose a barrier to
participation.

Mutual recognition of certificates between MS
still challenging.

Article 15: Guarantees of origin (GOs)

Positive contributions

Key issues and barriers

Transparency on RES generation has increased
and GOs proved to be a useful tool to reduce
fraud and inaccuracies.

Systems throughout the EU have become
more standardised.

There are still barriers to the trade and
transfer of GOs; differences in the
comprehensiveness of procedures and the use
of GOs remain.

The administrative burden seems reasonable
but data are lacking and likely to depend on
MS implementation and starting point.

Article 16: Grid access and operation

Positive contributions

Key issues and barriers

These provisions are generally seen to ensure
a transparent and legitimate integration of
RES into the grid.

Priority grid access is considered to be a key
provision that supports RES deployment.

— A public national investment schedule is
not yet available in many cases, the level
of coordination is uncertain. Grid
capacity issues not yet resolved in all MS.

— Article implementation highlights
burdens and challenges which slow down
the connection of RES.

—  Benefits of smart grids may be
significant, but not yet assessed on
EU level and in many MS.

— Data on administrative burden lacking.

3.D59.1 - Mid-term evaluation of the Renewable Energy Directive




Articles 17, 18,19, 21: RES in transport, biofuels and bioliquid

sustainability
Positive contributions Key issues and barriers
Direct environmental impacts of biofuels Indirect effects not yet included and not all
production have been limited. direct environmental impacts are covered,
Harmonisation of voluntary certification limiting the benefits of these provisions.
systems and certification of a much larger The delay in ILUC decision making may
volume of biofuels have been achieved, the provide a barrier to meet the transport target
mass balance approach seems to be effective | of Article 3 (affecting both effectiveness and
and efficient. efficiency).
Administrative burdens have been high for all | Double counting (Art. 21(2)) not yet
actors in the first years to set up the system, implemented in several MS, definition of
but efforts of economic operators to prove waste differs between MS which increases
compliance are seen as reasonable and cost to fuel suppliers.
proportional. Limited incentive for more advanced biofuels

production processes or exceeding the
minimum sustainability criteria, resulting in
limited innovation so far.

22-23: Reporting

Positive contributions Key issues and barriers

The progress reports provide a regular Questions not currently asked by the
overview of the measures taken or planned, template could provide useful information,
and allow monitoring and analysis of such as how the progress on each measure
progress. will be monitored. Also, information relating
The reports and data quality improved over to administrative reforms and evidence on
time as MS bring their procedures and data the impact of increased biofuel production on
monitoring in line with the template. land use patterns is limited.

Administrative costs are considered
reasonable, compared to the benefits.

Based on the literature review, stakeholder interviews and the authors’
expertise, a broad range of suggestions for potential EU level actions to deal
with and resolve the issues and barriers was compiled.

Looking at the key findings from both the article assessments and country case

studies, the following best practices could be identified:

1. Provisions are most effective and efficient if they are both mandatory and
well defined (i.e. specific).

2. Provisions that can be achieved by national authorities are likely to be
more effective and efficient than provisions that require specific actions at
regional or municipal level. If actions are demanded at regional or
municipal level or from a large number of stakeholders, more thought is
required to allow for an effective and efficient implementation and more
time will be needed for the benefits to develop.

3. Provisions are most effective and efficient if the relevant rules and
regulations are set from the beginning and remain stable during the
duration of the regulation. If it is likely that provisions are to be revised in
the short or medium term, both MS and investors are hesitant to decide on
longer term policies and strategies.

4. EU level involvement in sustainability certification of specific commodities
can be effective. The biofuels and bioliquids sustainability criteria (Articles
17 to 19) have demonstrated that EU level certification systems can be an
effective and efficient means to reduce environmental impacts of the
feedstock used, if implemented and monitored correctly.
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Main conclusions
Concerning regulatory fitness, we find all RED provisions to be relevant for the
objectives of the directive.

A number of provisions are found to be both effective and efficient:

— Article 3: Targets and measures;

— Article 4: NREAPs;

— Articles 17 to 19, 21(b): RES in transport, biofuels and bioliquid
sustainability and double counting;

— Articles 22, 23: Reporting.

Most of these provisions still have potential for further improvement, though.

This is especially the case for Articles 17 to 19 where the effectiveness can be

significantly improved if indirect effects are included and the EU level decision

making on the ILUC proposal is sped up.

The effectiveness and efficiency of the remaining provisions cannot yet be
thoroughly assessed, due to either lack of data, delays in MS implementation
or limited use of the provisions so far. This concerns:

— Article 6-12: Cooperation mechanism;

— Article 13: Administrative procedures, RES in buildings, heating;

— Article 14: Information, certification, training;

— Article 15: Guarantees of origin;

— Article 16: Grid access and operation.

Overall, the administrative burden related to the RED seems reasonable.
When assessing effectiveness and efficiency of provisions, it is important to
distinguish between long term and short term. Typically, benefits increase
over time?, whereas in some cases, administrative costs are relatively high in
the beginning, but decrease over time. This is typically the case if processes
and procedures need to be developed at first; once operational, the
administrative costs reduce. Examples are the biofuels and bioliquids
sustainability criteria (Articles 17-19) and the various procedures that are to
be set up for Articles 13 and 14.

The RED is seen by most stakeholders as a key contributor to EU-wide
renewable energy deployment. The binding targets are considered by many
to be an important driver for RES policies and investments in many Member
States. The planning, monitoring and reporting obligations have enabled
quantitative analyses and transparency, the grid access and operation
provisions are crucial to RES growth in many Member States and the biofuels
sustainability criteria are found to effectively reduce direct environmental
impacts of the biofuels used in most of the EU. The resulting EU-scale energy
system transformation is also seen to be more cost efficient than a
transformation on a smaller scale, for various reasons.

Meeting the mandatory transport target effectively and efficiently is
hampered inter alia by the delay in the ILUC decision making process. As a
result, many Member State biofuels policies for the coming years still need to
be decided on and investments in the biofuels sector are limited as the
demand and market outlook is not yet clear.

2 Even quite abruptly at some point in time, as may be the case with the cooperation

mechanisms, closer to 2020.
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Some provisions, namely Articles 3 and 16, were found to have relatively little
added value in some Member States, but a significant effect in others.

For example, RES capacity would probably have increased in Germany and
Denmark at this rate also without a binding target, whereas in Member States
with low renewable energy ambitions, the RED can be considered to be a key
driver in RES capacity development. Therefore, even though their impact on
the 2020 EU level RES deployment may be relatively small, EU-wide
implementation of these provisions may still have significant impacts on
capacity building throughout the EU, furthering the EU internal market,
regional development and harmonisation of processes.

The effectiveness and efficiency of almost all RED provisions can be further
enhanced by putting a stable post-2020 policy framework in place that
includes a continuation of these measures as well as a clear governance
system. A stable longer term outlook will enhance investor certainty and
increase the incentive for stakeholders and government authorities to put in
the effort needed. It will also contribute to justify the initial effort and cost of
setting up the necessary procedures and processes, as it provides an outlook
for much more long term, higher benefits.

Main recommendations

A number of issues and potential solutions were identified for all articles of
the RED, in other words they all have the potential for further improvements.
Nevertheless, as stable policies are key to investor security and therefore to
the effective and efficient achievement of the 2020 targets and objectives, it
is recommended that the current provisions should not be modified. As an
exception to the rule, in order to facilitate meeting the 10% transport target in
2020 effectively and efficiently, the indirect land use change (ILUC) proposal
related to Art. 19.6 should be decided on as quickly as possible.

Some provisions, for example Articles 6-12 (Cooperation Mechanisms) and
Article 13 (Administrative Procedures), could benefit from additional guidance
from the Commission.

RES deployment in the EU is not only affected by the RED, but also by a range
of other EU policies, such as the State Aid guidelines, the European Emission
Trading System (ETS), the Fuel Quality Directive (FQD) and energy
infrastructure policies. Streamlining and adapting these policies over time to
take into account RES growth throughout the EU can provide an important
contribution to further effective and efficient RES deployment.

It is further recommended to decide on the longer term framework for RES
regulation in the EU well before 2020, to provide clarity on market outlook and
continuation of the current RED provisions beyond 2020. This framework can
take the learning points from the RED into consideration and should be
adapted to the changing circumstances, such as higher shares of RES and cost
reductions. This would ensure a seamless and efficient transition from the
2020 to the 2030 policy package, which will strengthen the current regulation
and measures and encourage investments in RES throughout the EU.

3.D59.1 - Mid-term evaluation of the Renewable Energy Directive
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Introduction

This report

This report is the result of a study on the ‘Mid-term evaluation of the
Renewable Energy Directive’ as driven by the REFIT requirement.

The Renewable Energy Directive (RED, directive 2009/28/EC) came into force
at the end of 2009, and set binding renewable energy targets for 2020, for
each Member State and for the EU as a whole, among a range of other
provisions. This study aims to provide a mid-term evaluation of the
effectiveness and efficiency of the various provisions of the RED, and to
provide the Commission with conclusions and recommendations that follow
from these findings. The study was commissioned by DG Energy, and carried
out by a consortium of CE Delft, Ricardo-AEA, Ecologic Institute, E-Bridge and
REKK.

The approach taken for this evaluation was to first derive a well-founded
evaluation methodology, and then carry out an extensive literature review on
the various articles of the RED that are evaluated here. A number of
stakeholder interviews was conducted to support and enhance the results
found in the literature. Secondly, six country case studies were carried out:
Bulgaria, Estonia, Germany, Poland, Spain and Sweden were chosen for this
step. These case studies were mainly based on national stakeholder interviews
in each of the six countries. A number of EU level stakeholder interviews were
carried out in the course of this project.

Main objectives of this study

The study aims to evaluate the Renewable Energy Directive, and fulfil the
requirements by the regulatory fitness programme (REFIT) of the European
Commission®.

The Commission describes the purpose of REFIT as follows: ‘Under REFIT,

the Commission regularly screens the entire stock of EU legislation for
burdens, inconsistencies and ineffective measures and identifies corrective
action. The aim is to make sure that the policy objectives are achieved and
the benefits of EU legislation are enjoyed at lowest cost and with a minimum
of administrative burden™.

This defines the main objectives of this study: to provide a mid-term
evaluation of the RED in order to assess the efficiency of measures and
actions laid down in the Directive in view of achieving their outcomes,
namely the binding EU and national renewable energy targets, and the
mandatory transport target.

On 18 June 2014, the Commission reported on the progress in implementing REFIT and
proposed a number of new initiatives (see COM(2014) 368 final, and the related SWD(2014)
192 in which the evaluation of the Renewable Energy Directive, RED, is mentioned explicitly.

http://europa.eu/rapid/press-release_ MEMO-14-426_en.htm
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In more detail, this evaluation aims to understand the following:
1. A number of core issues related to the provisions, for all 28 Member States:

Do implementation and enforcement challenges and failures exist?

If yes, where and why?

What is the administrative burden on public authorities and economic
operators?

What are their impacts and effects, both financial and non-financial
and at different levels, compared to the situation without the RED?
What are the key bottlenecks and barriers to achieving the article’s
provisions in an effective and efficient way?

What solutions can be proposed to resolve any of the issues and
improve the provision, either at national or at EU level?

2. A number of broader evaluation questions related to the RED as a whole,
regarding:

Relevance:

e Inview of the EU’s energy and climate change policy, and other
EU initiatives.

Effectiveness:

e assessing status of the implementation at MS level;

o effects of the implementation of the RED;

¢ the way in which these effects contribute to the RED’s objectives;

e barriers that hinder the effectiveness of the RED.

Efficiency:

e assessing whether the RED and its binding targets have been
efficient means in driving the increased use of renewable energy at
EU level;

e cost-efficiency of the RED and its national implementation
measures (excluding support schemes);

e identification of potential measures or alternative policy
instruments to achieve the same results at lower cost.

Added value:

e the EU added value in achieving the RED’s objectives;

e assessing if the same results could have been achieved without
the RED, pros and cons.

3. A number of specific evaluation questions, as given in the Technical
Specifications:

Do implementation and enforcement challenges and failures exist?

If yes, where and why?

Has RED effectively led to better planning and streamlining of the
approval and licensing procedures for RES producers at national and
local level?

Has RED effectively improved grid access conditions for renewable
electricity producers? Has it done so in a cost-efficient manner?

Has the establishment of the sustainability scheme for biofuels and
bioliquids led to the creation of a cost-efficient framework?

Has it achieved its aim in a cost-efficient manner? What impact has
such sustainability system had on the Member States administrations
and private sector?

Has the RED added to the administrative burden on Member States
public authorities and economic operators? Or on the contrary - has
such burden been reduced (e.g. compared to previous EU legislation
in the area of renewables Directives 2001/77/EC and Directives
2003/30/EC)? Have Member States reporting obligation requirements

3.D59.1 - Mid-term evaluation of the Renewable Energy Directive



1.3

Figure 1

become more efficient, or on the contrary - has the reporting burden
increased?
Note that the objective of this study is not a detailed evaluation of effects of
the RED, or of the effectiveness and efficiency of regional or national support
schemes and policies. The main aim is to evaluate the directive itself.

The RED’s intervention logic

When analysing the intervention logic of a policy there are different levels on
which key questions need to be answered, see Table 1.

Analysis of the RED intervention’s logic

Rationale for «Aim of the intervention?
inte rvention « Alginment with international treaties?

. . +«What does the intervention intend to achieve?
Ob.] ectives +Why is public intervention at EU level needed?

*What policy measures were developed to meet
the objectives?

+What aspect are regulated by this policy?

Policy measures

OUtputS «What are the MS expected to deliver?

+«What are the expected results on the short and
OUtcomeS medium term (up to 2020)?

|m pacts *What is the overarching result of the outcomes?

In Annex A these questions are addressed level per level.

Here we limit ourselves to a short description of the different entities used.

The rationale for the RED is defined in the first recital of the RED as:

— increased use of renewable energy is together with energy savings and
increased energy efficiency an important part of the package of measures
needed to reduce greenhouse gas emissions;

— promotion of security of energy supply;

— promotion of technical development and innovation;

— promotion of employment and regional development, especially in rural
and isolated areas.

From the more visionary rationale concrete objectives are derived. In Table 1
the different policy objectives are linked to articles of the RED (policy
measures).

April 2015
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Table 1 Policy objective and corresponding article of the RED
Policy measures Article of
the RED
Mandatory national overall targets for 2020 3
Mandatory national targets for renewable energy in transport: 10% in 2020 3
National renewable energy action plans 4
Statistical transfers between Member States 6-12
Admin. procedures, regulations and codes 13
Information and training 14
Guarantees of origin of electricity, heating and cooling produced from 15
renewable energy sources
Access to and operation of the grids 16
Sustainability criteria for biofuels and bioliquids 17-19, 21
Reporting by the Member States 22-23
Looking at the next steps of the intervention logic: outputs are the direct
results of the articles of the RED. These outputs then lead to outcomes,
i.e. the expected effects on the short and medium term of the implementation
of the Renewable Energy Directive (RED). All the outcomes together have
impacts on different aspects of society. These impacts are ideally in line with
the rationale of the RED. See Table 2 for an overview of the key outputs,
outcomes and impacts of the various measures of the RED.
Table 2 Relation between measures, outputs, outcomes and impacts
Policy measures Art | Outputs Outcomes Impacts
Mandatory national overall | 3 National targets, supported Relative certainty to investors | In 2020 20% of the EU
targets for 2020 by national policies to reach and other stakeholders. energy consumption is
Mandatory national overall | 3 these targets. Support to the development of | produced from
targets for renewable a market for RES. renewable energy
energy in transport: 10% in sources.
2020
National renewable energy | 3, 4 | National Renewable Action Transparency. Promotion of security of
action plans plan supported by eligible Possibility for monitoring by energy supply.
measures. national or EU authorities.
Statistical transfers 6- Guidelines and preconditions More resource and cost- Promotion of technical
between Member States 12 | for cooperation. efficient ways to meet the development and
objectives. innovation.
Admin. procedures, 13 Development of clear Streamlined, non-
regulations and codes procedures, administrative discriminatory and transparent | Promotion of
responsibilities and technical authorisation, certification employment and regional
standards for the effective and licensing procedures. development, especially
implementation of RES. Increased use of RES in new in rural and isolated
Building regulations which and existing, private and areas.
support the development of public buildings.
RES in new buildings and
during major renovations.
Information and training 14 Dispersion of information on SMEs are qualified and

training, certification and
support schemes.
Certification schemes for RES
available in each MS.

certified ambassadors for
equipment for local
generation of renewable
energy.

Customers make informed
choice for (local) generation

14 April 2015
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Policy measures Art | Outputs Outcomes Impacts
of renewable energy.
Guarantees of origin (GO) 15 Development of appropriate Final customers make
of electricity, heating and mechanisms for the accurate informed choices on energy
cooling produced from reliable and fraud resistant consumption based on robust
renewable energy sources issuance transfer and proof of the origin of the
cancellation of GO. energy consumed.
Trade of GOs as an
independent commodity
across the EU.
Access to and operation of | 16 Grid access. More resource and cost-
the grids efficient ways to comply due
to lower capital investment
costs and improved business
cases.
Sustainability criteria for 17- European wide accepted Minimal level of sustainability
biofuels and bioliquids 19, certification schemes for the of biofuel use for transport,
21 feedstock used for producing respectively bioliquids use in
biofuels and bioliquids. electricity is guaranteed.
Reporting by the Member 22- Progress reports per MS, with Ability for MS and the EC to
States 23 comparable data. monitor progress against
NREAP targets and potentially
take action.
Ability to compare
performance across the EU.

1.4

15 April 2015

Main evaluation framework

In the evaluation framework the key questions which need to be explored are
identified. We first derive a more general framework, which will then form the
basis for more detailed evaluation frameworks and guidelines for the articles
and the case studies.

The evaluation framework is structured across the following categories:

— Relevance: The extent an intervention is relevant in respect to needs,
problems and issues identified.

— Effectiveness: This relates to the impacts of the articles, both positive and
negative, as well as potentially unforeseen impacts. It will help identify
the added value of the RED (compared to no EU intervention) as well as
get an overview of what factors hinder or enhance the positive impacts of
the RED (incl. the administrative burden).

— Efficiency: Essentially relates to the costs involved in the implementation
of the article and whether the measures involved are the best approach
and use of resources.

— Added value: What is the added value of the RED as a whole, and of its
provisions?

— Lessons: This category aims to draw from the preceding analysis in order
to identify how the RED may be improved in terms of providing stronger
provisions. For example, how could the provisions be improved to reduce
implementation barriers or administrative cost to stakeholders or
government authorities, whilst still meeting the overall goals?

3.D59.1 - Mid-term evaluation of the Renewable Energy Directive




An important aspect of this evaluation - and in fact, of any policy evaluation -
is the question what would have happened without this regulation. Clearly,
many Member States had renewable energy policies in place before the RED
came into force. Without the RED, these would certainly be continued,
modified, enhanced, etcetera, as many Member States have their own reasons
to promote renewable energy sources, as part of their climate chance policies,
to improve energy security or industry policy. A rigorous policy evaluation will
need to keep this in mind, and aims to distinguish between ‘autonomous’
developments and the added value of the regulation.

These general evaluation objectives can be translated into a number of
concrete questions that this evaluation aims to answer - for the RED as
a whole, and for the various provisions.

Table 3 Overall questions for all articles

Category Key questions to investigate

Relevance — To what extent are the objectives of the article relevant to the needs of
the EU energy and climate change policy, or other needs, problems or
issues which are identified?

Effectiveness | — What effects (impacts) have been obtained following the implementation
of the article?

—  Have these effects contributed to the achievement of the article?

— Have there been unforeseen impacts (positive or negative)?

—  Which factors have hindered the achievements of the article objective?

Efficiency — Has the RED added to the administrative burden on MS public authorities
and economic stakeholders, or has this been reduced?

—  Are the selected mechanisms the most cost-efficient way to achieve the
targets?

—  Could the same results have been achieved with less funding/lower cost?

— s effort involved appropriate in terms or is it too onerous and therefore
places extensive administrative burden on the MS or stakeholders?

Added value | - To what extent is the directive/article complementary to other
EU initiatives in the field and has synergies with them?

—  Would the results have been achieved without the RED/article,

i.e. without EU intervention?
—  Are there alternative measures/improvements which could have lead
to the same results?

Lessons —  What key lessons can be learned from the experience of implementing
the article so far?

—  What improvements may help to increase the effectiveness of the
measures in place under this article?

Based on these general evaluation categories and questions, a more detailed
framework and ‘questionnaire’ was developed for the specific articles of the
RED. This can be found in Annex B.
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1.5  Structure of this report

The scope of the evaluation has a number of dimensions which need to

be considered:

— Evaluation aspects: the aim is to assess the:

o effectiveness;

o efficiency;

e relevance; and

e added value of the RED.

— Geographical scope: the RED defines both EU level and Member State
objectives and targets, the evaluation should therefore assess the various
evaluation aspects both for the EU as a whole and for the various Member
States’. This is addressed by focussing the main article assessment on
EU level, the six country case studies provide a much more detailed
Member State view on the directive.

— Topical area: the RED consists of a number of articles (or groupings of
articles) covering different policy areas, sectors and types of instruments,
each group will be assessed individually.

All three dimensions are equally relevant. For example, it may well be that a
provision of the RED proves to be very effective, efficient and relevant in some
countries, but not in others. What can then be concluded about the
effectiveness and efficiency of that provision for the EU as a whole? Could it
be improved to be equally useful in all Member States? Or is the current
provision justified and correct, as the administrative effort is deemed to be
low and it does not create any barriers to the Member States in meeting their
objectives?

In order to cover all three dimensions, this project and report are structured

as follows:

1. First, the various articles are evaluated, assessing the various evaluation
aspects across the EU for each article group (Chapter 2). Significant data
gaps are identified.

2. Second, an in-depth analysis is carried out for six countries: Bulgaria,
Estonia, Germany, Poland, Spain and Sweden (Section 3). These countries
were selected to cover the diversity of political opinions and geographical
regions of the EU.

3. The outcome of these assessments are then combined into an overall
evaluation of the RED (Chapter 4). This high level synthesis looks at the
overall results and findings regarding the regulatory fitness of the RED,
and identifies and assesses EU level actions and policy options to resolve
the key issues that were identified.

Conclusions and recommendations then follow in Chapter 5.

> The various provisions may well lead to different effects in different Members States,

depending on political, economical and cultural circumstances - what might be a very
effective tool in one country might not be effective in another.
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Summary of the article
assessments

Introduction

In this study, each of the RED’s articles was assessed at EU level in terms of:

— Relevance i.e. the extent to which an intervention is relevant in respect
to the needs, challenges and issues identified with regards to renewable
energy policy and priorities in the EU.

— Effectiveness. This relates to the impacts of the articles, both positive and
negative, as well as potentially unforeseen impacts. It will help to identify
the added value of the RED (compared to no EU intervention) as well as to
get an overview of what factors hinder or enhance the positive impacts of
the RED (incl. the administrative burden).

— Efficiency which relates to the costs involved in the implementation of the
article and whether the measures involved are the best approach and use
of resources.

— Added value of EU level intervention through the RED as opposed to
individual, MS level approaches.

For each article a detailed assessment report was drafted, which can be
found in Annex C.

The following contains a summary of key findings and lessons from these
reports, to identify how the RED may be improved both in terms of
accelerating the implementation of the measures and their effectiveness.

For example, how could the articles’ provisions be altered in order to reduce
implementation barriers or administrative costs to stakeholders or government
authorities, whilst still meeting the overall goals?

The assessment provides an overview of the current situation in Europe based
on available reports and research, and on a short selection of interviews with
stakeholders. Where information gaps exist they are identified in each
article’s section.

Further analysis of these results can be found in Chapter 4.

Article 3: Targets and measures

Effectiveness

— Judging from progress to date, the RED appears to have contributed to
intensify renewable energy development in most MS. It is widely agreed
that the legally binding renewable targets at the EU level for all MS,
backed by indicative interim targets, have strengthened national action,
even if experience in some MS demonstrates that targets may also be used
to limit RES deployment up to the national target only.

— As progress to date shows and based on historical trends, the targets
appear to be achievable. However, stop-and-go policies and
underperformance of both the heat & cooling sector and the transport
sector are currently jeopardising this objective. Further measures will be
needed at MS level to stay on the trajectory and for the targets to be
achieved.
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— Concerning the setting of the targets, using GDP per capita as a factor to
lower renewable targets (compared to their RES potential) in countries
with limited economic strength has proved to be a reasonable method for
maintaining political and societal support in these countries.

— The 10% minimum target for renewable energy in the transport sector has
proved controversial from the beginning. Despite the mandatory
sustainability criteria implemented by the Directive, concerns over the
sustainability and the actual GHG emission reductions achieved by first
generation biofuels raise doubts as to the transport target’s effectiveness
and endanger target achievement.

Efficiency

— Mandatory RES targets and adequate support schemes have contributed to
driving down technology costs for RES technologies. In doing so, the RED
has successfully addressed market failure in the field of innovation, which
is essential in order to achieve ambitious emissions reductions in the long
term. Moreover, binding national targets backed by indicative interim
targets contribute to a clear and reliable RED framework whose
implementation in the MS arguably has a positive effect on the
administrative burden of public authorities and private stakeholders.

Added value

— There is a strong argument for the added value of mandatory national RES
targets since former experience with indicative targets indicates that
without binding targets substantial RES deployment would have remained
limited to few MS and sectors. Moreover, stakeholders confirm that
mandatory national targets contribute to a clear policy framework that
creates investor’s security, lead to greater discipline in implementing the
RED and make it much more difficult to deviate from the planned
trajectory. This applies to the national overall targets and, as a matter of
principle, also to the transport target. The added value of the indicative
interim targets consists in ensuring that measures to achieve the national
targets are introduced timely, and in allowing a continuing assessment
whether MS are on track.

Conclusions and recommendations

Mandatory national RES targets are an effective means for RES deployment,
particularly in MS with low RES ambition. In order to stay on the trajectory and
achieve the targets, further measures should be accompanied by a close
monitoring, which may also require MS to specify their plans for the coming
years regarding policy measures and RES developments (e.g. via modifying the
MS progress reporting obligation of Art. 22). Concerns on the sustainability of
the transport target can only be addressed by a speedy EU level decision
regarding the ILUC proposal, followed by speedy implementation at MS level.
This decision should be sufficiently robust to improve the sustainability of the
biofuels that count towards the target, and provide longer term certainty
about these policies, to restore the confidence of investors and other
stakeholders. Moreover, a clear and well-defined outlook for the expected
growth of RES in transport beyond 2020 should be provided, in line with the
Transport White Paper. Robust and effective long-term sustainability criteria
for biofuels and bioliquids should be integrated in the post-2020 policy
framework, and more weight should be given to reducing energy demand in
transport.
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2.3 Article 4: National Renewable Energy Action Plans

Effectiveness

The forecast documents and NREAPs provide a comprehensive overview of
the Member States’ plans and policy measures, thus successfully increasing
the transparency and clarity on how MS intend to meet the RED targets and
provisions and allowing monitoring of progress by the Commission and
others.

The NREAPs, and especially the indicative trajectories that MS were
required to include in their NREAPs, have proven to be a useful means for
the Commission to monitor progress towards the 2020 targets. Up-to-date
progress monitoring is, however, hampered by the time lag of statistical
data: the 2013 EC progress report only had actual data up to 2010
available.

The NREAPs also have the potential to improve transparency of MS plans
and measures for investors and other stakeholders. However, this requires
plans to be reliable and concrete. As the implementation of MS policies
and the uptake of the various renewable energy technologies are found to
deviate from the plans in many countries, this effect may be limited in
practice.

The NREAPs become outdated over time as policies and circumstances
change, and updates are only required after two years of slow progress.
The biennial progress reports partly fill this gap, but they do not
specifically require MS to present the planned measures aiming at
increasing the share of RES.

Efficiency

The main costs created by this article are due to the administrative burden
it places on the MS’ public authorities. This burden is, however, limited,
assuming that the MS would have to make plans and decide on measures to
meet the targets, irrespective of whether they have had to submit actions
plans.

Quantitative data on the administrative burden are not available.
However, there is no indication that the requirements of this article are
inappropriately high, compared to the potential benefits described above.

Added value

Article 4 has contributed to the transparency of MS’s plans and measures
related to the RED. It has also enabled the Commission and other
stakeholders to monitor progress over time, and compare the actual
progress with the plans outlined in the NREAPs.

The NREAPs increased transparency of the measures and of the expected
demand for the various renewable energy options throughout the EU,
which may have considerable added value for investors. On the other
hand, however, the deviations from the plans reduce the reliability of the
market outlook provided. The added value of the NREAPs on investor
certainty is therefore difficult to specify.

Conclusions and recommendations

Article 4 has proven to be a useful means to compile an overview of MS
plans and measures. The quantitative information provided in the NREAPs
provides a good basis for the monitoring of progress towards the 2020
targets. The more qualitative information on policies and measures is less
easy to compile and assess, partly due to the less homogeneous and
sometimes incomplete and inconsistent reporting.
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— Up-to-date monitoring of progress against the indicative trajectories is
hampered by the delay in which statistical data become available.

2.4 Articles 6-12: Cooperation mechanisms

Effectiveness

— Although the ultimate rationale to use cooperation mechanisms is to
exploit renewable energy resources in the most cost-efficient way, the
vast majority of MS have indicated that they intend to reach their national
targets with their own support schemes, thus considering the use of RES
cooperation primarily as an alternative instrument for target achievement
as foreseen in Art. 3(3) RED.

— Concerning the ultimate goal to achieve cost-efficiency, the effectiveness
of the cooperation mechanisms is very limited to date, with only one
project between Sweden and Norway realised so far. Concerning the
objective of securing the achievement of the 2020 national RES targets,
however, it is too early to assess whether Art. 6-12 RED are effective,
since potential activities are likely to take place in the run-up to 2020.
The development so far indicates that MS that expect to underachieve or
exceed their target domestically are interested in using the cooperation
mechanisms to this end and have taken steps to implement the necessary
domestic requirements and to contact other MS. Moreover, the new
guidelines on state aid for environmental protection and energy 2014-2020
may incite MS to use cooperation mechanisms in order to gain experience
with a view to future common auctioning systems.

— The limited use of cooperation mechanisms so far may be due to:

e ageneral preference to achieve the targets domestically (and retain
benefits locally);

e uncertainty about the need to back RES domestic achievement with
cooperation mechanisms in order to reach the targets;

e uncertainty about quantifiable costs and benefits, and design options;

e insufficient interconnection capacities between MS or MS and third
countries, and legal barriers;

e uncertainty about the continuity of the EU framework beyond 2020 as a
decisive investment condition for joint projects and joint support
schemes.

Efficiency

— Concerning cost-efficiency at MS level, quantitative assessment suggests
that importing countries in particular may gain strongly from cost savings if
strong RES cooperation is pursued, since support expenditures could be
reduced substantially. Limited stakeholder feedback suggests that the
administrative burden associated with the cooperation mechanisms is
appropriate.

Added value

— The joint project between Sweden and Norway that was envisaged years
before the RED cooperation mechanisms would probably have also
materialised without Art. 6-12 RED, since it was not primarily based on
target achievement, but on other considerations such as cost efficiency.
However, in most cases, MS’ involvement with cooperation mechanisms are
driven by target achievement and framed by RED measures and would not
have been considered if the RED did not exist.
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Conclusions and recommendations

On the political level, a reliable long-term framework for RES would be a key
driver for an increased use of cooperation mechanisms of the RED. Having RES
national targets for 2030 would be a precondition for effectively applying
cooperation mechanisms beyond 2020. Especially the development of joint
projects and joint support schemes is unlikely without strong incentives to
cooperate beyond 2020. As the Council conclusions on the 2030 climate and
energy policy framework do not foresee national RES targets, much will
depend on whether the Governance 2030, and especially the part on fostering
regional cooperation, will be able to provide comparable incentives.

If national target achievement is no longer the main incentive for using the
cooperation mechanisms, it would become even more important to
demonstrate the long-term cost-efficiency benefits of cooperation.

Moreover, further information, analysis and guidance, in particular on design
options and cost-benefits measurements methods may help address the
barriers to more cooperation mentioned above and speed up the
implementation process.

2.5 Article 13: Administrative procedures, RES in buildings, heating

Effectiveness

— Overall, progress in removing the administrative barriers is still limited and
slow across the EU and administrative procedures continue to present a
challenge for investors and developers by delaying RES projects by many
months or even years (for example, in Italy, France and Cyprus large RES
projects can take up to seven years to get permits (Fouquet and Sharick
2011)). Our analysis shows that only 2 out of the 27 assessed MS seem to
have high quality administrative procedures in place. This conclusion is
supported by a number of studies®.

—  Most MS are rated poorly by Fraunhofer ISl and Vienna University of
Technology (2011), Ecofys et al. (2013) and Fouquet and Sharick (2011) on
the quality of the administrative procedures in place, based on a range of
criteria such as decision time or the presence of a one-stop-shop.

— In the majority of MS, administrative procedures are lengthy and cause
delays for project developers because of complex licensing procedures,
unclear administrative responsibilities, multiple bodies involved,
municipalities involved without clear rules, lack of one-stop-shops.

— With regards to technical specifications, this was not found to be a
significant barrier to the deployment of RES overall.

— As for RES in buildings, it appears that only few countries have renewable
energy requirements in building regulations. Many others still have to
implement the Article 13(4) of the Renewable Energy Directive.

The ENTRANZE project team recently carried out a systematic review of all
MS and assessed whether or not MS have put in place provisions to comply
with Article 13(4) which requires that building codes set minimum
standards for the amount of renewable energy produced on site.

However, the final report concluded that ‘only few countries have

See: Ecofys and IEEP, 2013. Analysis of Member State RED implementation Final Report

(Task 2), European Commission, 2013. Report from the Commission to the European
Parliament, the Council, the European Economic and Social Committee and the Committee of
the Regions. Renewable energy progress report. {SWD(2013) 102 final}. Brussels, Fouquet, D.,
Sharick, A., 2011. Meeting the Renewable Energy Mandate in 2020: Policy Recommendations
& Best Practices from the EU Member State National Action Plans. REPAP 2020 Project,
Fraunhofer ISI and Vienna University of Technology, 2011. Assessment of NREAPs. Karlsruhe,
Fraunhofer ISI and Vienna University of Technology, 2010. Renewable Energy Industry
Roadmap for Finland. Karlsruhe.
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renewable energy requirements in building regulations, many other having
still to implement the Article 13(4) of the Renewable Energy Directive
(EEG et al., 2014).

— On all aspects of Article 13, given its still patchy application and the lack
of research, it is difficult at this stage to assess the additional impacts
from the RED in terms of effectiveness.

— In order to improve the effectiveness of this article, the following key
barriers would need to be addressed: a lack of awareness and knowledge
of the RED and the administrative and technological issues around
renewable energy at the local level; the lack of ‘quality One Stop
Shopping’ in many Member States; complex and/or drawn-out granting and
licensing procedures; municipal sector involvement without clear rules
drafted at national level.

Efficiency

— The different elements of Article 13 have different implications for the
administrative burden on MS e.g. enforcing minimum requirements for new
and existing buildings regarding renewable energy technologies adds to the
administrative burden as it requires building inspections by experts.

— There is currently a lack of data on the cost-efficiency of Article 13
measures. In addition, in view of the diverse levels of implementation
across Member States the administrative burden and associated costs are
likely to vary widely.

Added value

— There is added value in EU intervention in this area in order to enable
knowledge sharing across MS and to help develop a more unified market for
renewable energy.

— This added value could be further enhanced through the creation of a
central body at national level for authorisation in order to streamline
administrative procedures.

Conclusions and recommendations

— The degree to which Article 13 has been implemented by MS varies
significantly. Some MS have made good progress whereas others are still at
the beginning. For example, Austria and Lithuania have demonstrated a
relatively high and low quality of administrative procedures, respectively.
In Austria, public buildings need to take an exemplary role including the
‘widest possible use of renewable energy sources’. In Lithuania, public
buildings (new or subject to major renovation) are required to meet
minimum renewable energy requirements for buildings.

—  With regard to administrative procedures, the measures in place on-the-
ground do not necessarily reflect the stated objectives of the
administrative system. For example, the fact that a one-stop-shop for
administrative issues exists does not necessarily mean that the actual
requirements are automatically less burdensome. For example, although
Austria has one single agency responsible for authorisations, certification
and licensing procedures associated with renewable energy projects (i.e. a
one-stop-shop), lengthy procedures have still been flagged by stakeholders
as an issue.

— There is limited evidence on whether the technical specifications used by
MS have improved as a result of the RED. The most recent analysis
concludes that overall technical specifications were not found to be a
major issue and did not constitute a significant barrier.

— Few MS have renewable energy system requirements in buildings written
into building codes. For the MS that do, requirements vary by building type
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(e.g. new builds only), RES technology (e.g. renewable heat technologies
only in Luxembourg) and compliance thresholds (buildings >1,000 m? to
install solar thermal in Wallonia, Belgium, for example).

— In most MS, some provisions are in place stressing the need for public
buildings to be exemplars in terms of the RES use. However, in most cases
on-site renewable energy will only be integrated when major renovation
works take place, which would occur very rarely.

— There are avenues to explore in order to increase the effectiveness of the
article such as an exchange forum for industry and Member States; more
guidance from the Commission on the specific steps that Member States
can take to improve local planning processes; the creation of a public
benchmarking tool that would allow MS to compare their own procedure
against other MS’ (e.g. monitoring of lead times per technology, number of
administrative bodies involved); and more capacity building of the public
administrations involved.

Article 14: Information, certification, training

Effectiveness

— Data from 2012 suggest that certification schemes or equivalent
qualification schemes for installers had not been implemented in all
Member States, but more recent data are not available. Certification in
photovoltaics is more widespread, while renewable heat schemes slightly
lags behind, especially with regards to shallow geothermal energy, possibly
due to the different market development stages of these technologies.

— According to the analysis of the ‘2020 Keep on Track!’ project on
deviations and barriers of further RES deployment, a lack of appropriate
training still constitutes a barrier to the diffusion of renewable heat
and/or electricity technologies in several Member States although
certification/qualification schemes have been introduced to various
degrees. Reasons include:

e alack of incentives for installers to participate in the
certification/qualification schemes;

e alack of control and quality assurance from public authorities;

e poor understanding of the benefits and potential of certain renewable
technologies by installers.

— The mutual recognition of certificates between different Member States
presents a challenge considering the different criteria (e.g. the
requirement for audit only in some countries) or even the duration and
content of the required training in the different Member States.

Efficiency

— The obligation to introduce a certification scheme or an equivalent
qualification scheme according to Article 14 added administrative burden,
at least to those countries without such schemes in place before.

— Article 14 encouraged a cost-efficient approach to introduce the
certification or equivalent qualification schemes, since they can build on
existing national structures and networks. Furthermore, European
Commission funded projects like QualiCert developed key success criteria
for the successful design and implementation of these schemes which were
fed into the European and national stakeholder associations to serve as
guidance for the schemes’ design.

— In some cases, however, certification schemes seem to be overly complex
and costly, as stakeholders reported in the UK.
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— Alarge burden for participation is the amount of time needed for
completion. Often the training can be carried out extra occupationally,
thus not causing costs from lost working time. Nevertheless, due to high
work load installers are often not able to devote to training. Furthermore,
participation is mostly fee-based.

Added value

— The implementation of Article 14 RED at a national level introduces a
‘common denominator’ amongst EU Member States which, in theory,
should allow mutual recognition. Annex IV of Article 14 leaves, however,
much leeway to Member States, is in some instances rather vague, and is
not always properly enforced. The resulting differences in certification or
qualification systems make mutual recognition challenging.

— Experience shows that in many Member States only a small share of
installers has used the offered opportunities. This indicates that the
current approach, which does not make certification or qualification
obligatory, might have been too lenient.

Conclusions and recommendations

— For various reasons 