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Georgia, a country with 4.5 million inhabitants, is currently developing a national Low Emission Devel-
opment Strategy. At the local level, Covenant of Mayor signatory cities are planning to make significant 
contributions to this strategy and Georgia’s national mitigation efforts. Of the seven current signatories to 
the EU Covenant of Mayors (CoM) in Georgia, four have already submitted and have begun implementing 
Sustainable Energy Action Plans (SEAP). The SEAPs outline plans to achieve the commitment outlined in 
the CoM to reach GHG emission reductions of at least 20 % by 2020. 

The development of the SEAPs involved a variety of stakeholders, including local and national public 
sector, private actors, international donors and experts. A variety of barriers were faced, including a lack 
of data (and access to existing data), difficulty engaging the private sector, political issues, capacity 
constraints, definition of baselines, adapting an EU process to a transition country context, donor coordi-
nation, national and local level coordination and limited financial resources.

Critical to the success of the development of the SEAPS were political commitment on national and local 
level, international financial support, technical assistance to local level & national coordinators, access to 
funds, motivated personnel and capacity building programs externally financed by the CoM.
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In 2008, the European Commission launched the Covenant of Mayors (CoM), open to cities and munic-
ipalities of all sizes in Europe, with the aim of involving local authorities and citizens in the development 
and implementation of the European Union energy policy. The Covenant consists of the voluntary com-
mitment of the signatory cities to meet and exceed the European Union’s 20 % CO2 reduction objective 
by 2020 through the implementation of Sustainable Energy Action Plans covering energy efficiency, pro-
motion of renewable energy and clean transport. 

In 2010, the EU launched the Covenant of Mayors East program, a regional program to extend CoM ac-
tivities to the Eastern Partnership countries. In parallel, the Eastern Partnership (EaP), launched in 2009, 
intensified the level of engagement of the EU with six partner countries in the East, including Georgia. 
The Covenant of Mayors is one of the priorities under the Eastern Partnership Energy Security platform. 

»» Signature of the Covenant of Mayors: On April 12, 2010, Tbilisi Mayor Gigi Ugulava signed the Cov-
enant of Mayors (MESD 2011). Kutaisi (2011), Batumi (2011), Rustavi (2011), Gori (2012), Poti 
(2012) and Zugdidi (2013) have also subsequently signed the CoM. Between them they represent 
approximately 80 % of the countries urban population, and 45 % of the total population.

»» SEAP submission, implementation and MRV: On March 30, 2011, Tbilisi City Hall presented the EU 
with its Sustainable Energy Action Plan (SEAP), the first to do so in Georgia. The SEAP for Tbilisi en-
visages a 24 % reduction of CO2 emissions by 2020. The cities of Rustavi (2012) and Gori (2013) have 
also submitted their SEAPs (DG ENER 2010) and target a 28 % and 29 % reduction in CO2 emissions 
in certain sectors by 2020, respectively. Several more municipalities are expected to finalise their plans 
in 2014. The SEAP for Tbilisi includes a detailed plan of action for various sectors (MESD 2011), based 
on the priorities identified in the 2009 Strategic Plan for Future Development of the Capital City (SEAP 
City of Tbilisi 2011). Tbilisi City Hall has already begun implementing the activities envisaged by the 
Action Plan. So far, the focus is on the transport and municipal infrastructure sectors by developing 
road infrastructure, renovating public transport, and introducing smart traffic lights and energy-effi-
cient outdoor lighting. The development of the SEAP involves conducting Baseline Emission Inventory 
(BEI) and a projection of the increase in CO2 emissions by 2020. Long-range Energy Alternatives Plan-
ning System (LEAP) software was used for the assessment of baseline (2009) CO2e emissions from the 
Tbilisi City Transport Sector and for the projection of future trends by 2020 (SEAP City of Tbilisi 2011), 
which was used as the baseline for the targeted reduction (24 % reduction by 2020).

»» Regular submission of implementation reports: Signatories are required to publish implementation re-
ports and interim results every 2 years after submission of their SEAP. Termination of the involvement 
of the Local Authority in the Covenant occurs in case of non-compliance.

»» National coordination: In order to be adapted to the specific contexts of the Eastern Partnership coun-
tries, the Covenant of Mayors proposes designation of Covenant National Coordinator (CNC). In this 
specific context, where the Covenant of Mayors needs to be adapted from a EU membership country 
framework to a developing country framework, National Coordinators assist the municipalities in de-
veloping their policies and management programmes. In February 2014, the Ministry of Energy signed 
an Agreement with the EU to become national coordinator of the Covenant of Mayors in Georgia. An 
agreement with the Ministry of Environment and Natural Resources Protection to become national 
coordinator as well is underway. Each national coordinator will focus on tasks related to its expertise 
(ie. they share responsibility for coordination). The Ministry of Environment is also coordinating the 
development of a low emission development strategy (LEDS) in Georgia and has declared the coordi-
nation of national and local mitigation efforts, and the alignment of the LEDS and the CoM process, 
as a priority.
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Ministry of Energy; Ministry of Environment and Natural Resources Protection; Municipality signatories to 
the Covenant of Mayors; DG ENER European Commission; CoM East Office; National association of local 
authorities; Local NGOs; DG DevCO, the EU delegation in Georgia and other EU institutions; Ministry of 
Regional Development and Infrastructure; Ministry of Economy and Sustainable Development; Ministry of 
Finance; Municipal Development Fund Georgia; Partner cities (E.g. Saarbruecken for Tbilisi and Rostock 
for Batumi); The Steering Committee of the Low Emission Development Strategy.

European Commission: Eastern Partnership Energy Security platform; USAID – Enhancing Capacity for 
Low Emission Development Strategies (EC-LEDS); Deutsche Gesellschaft für Internationale Zusammen
arbeit (GIZ); Global Environment Facility (GEF); United Nations Development Programme (UNDP); City 
twinning (Climate Alliance, City of Batumi). 

Finance for development of SEAPs varied across municipalities. For Tbilisi, support was obtained from US-
AID for the assistance of 3rd party consultants. For Gori and Rustavi, SEAPs were developed with support 
from the Emirates Environmental Group, supported by COMO East and co-financed by the municipality. 
Batumi has used its own budget. The regional Sustainable Urban Demonstration Projects programme 
launched by the EU will provide significant co-financing for demonstration projects and other activities.

»» Created a framework to channel climate finance into city development projects: Providing an addi-
tional revenue stream for climate friendly projects. At the same time, the adoption of the CoM has 
contributed to a ‘green’ image for some cities.

»» Improved coordination between cities and municipalities as well as between local and national level 
government: The two departments in charge of national CoM coordination – the Climate Change 
Office of the Ministry of Environment and the Ministry of Energy – did not previously have a direct 
contact with municipalities. 

»» Established GHG emissions reduction targets: In terms of GHG mitigation, in the SEAPs the goal is to 
achieve 24 %–29 % emission reduction by 2020. For Tbilisi, this target is relative to a projected base-
line, whereas for Rustavi and Gori, it is relative to a base year.

»» Improved urban planning capacity: There are also some co-benefits that were not the main goal of 
the CoM and SEAP activities. In Georgia, cities have significant data and planning deficits. Collecting 
and analysing their local data on energy consumption and transport in a systematic way is often being 

Institutions involved
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Finance

Impact of activities

Source: Covenant of Mayors website: www.covenantofmayors.eu/index_en.html 
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done for the first. For some local authorities the SEAP is the first comprehensive planning document 
for their municipality. It is expected that these experiences and the data collection will help to improve 
urban planning in general. 

»» The SEAP for Tbilisi builds upon the Strategic Plan for Tbilisi city, illustrating that it is linked to existing 
processes, national strategies and measures. In several of the SEAP cases, it is clear that it was country 
driven in that most of the material was produced by the municipality itself, with strong ownership. 

»» Apart from approval at the municipal level, the Ministry of Energy and the Ministry of Environment and 
Natural Resources Protection has endorsed the CoM process illustrating commitment and leadership 
at the highest political level. The CoM in Georgia also illustrates best practice in terms of coordination 
across different key ministries. It is innovative in the sense that two key ministries share the task of 
national coordination of the process. 

»» An important short- and medium objective of CoM signatories is to gain access to funds for modernisa-
tion of their urban economies and infrastructure. The long term vision of the Ministry of Environment 
and Natural Resources Protection is to achieve a cross-sector transformational impact affecting 90 % 
or more of Georgia’s urban population. As such, it is clear that there is a long-term vision combined 
with clear definition of short and medium-term policy goals and measures.

»» The use of professional and technical support, advice and peer-to-peer learning, both in government 
and private institutions was an important element of the development of the SEAPs. CoM can offer 
a platform to facilitate a direct local level best practice and information exchange between cities in 
developed and developing countries.

»» The SEAP have to be reviewed and eventually updated each year, as such it is a dynamic document in 
an on-going updating process. Some of the periodic adjustments that are possible are the inclusion 
of new sectors. 

»» High-level political commitment: At both national (from ministers) and local level (from mayors). 

»» International financial support: For preparation of SEAPs and capacity building programs externally fi-
nanced by CoM and technical assistance to local level stakeholders & Covenant National Coordinators.

»» Motivated and capable personnel in the municipalities: Important for the effective development of 
the SEAPs.

What were the main barriers/challenges to delivery? 
How were these barriers/challenges overcome?

Lack of capacity and financial resources to undertake MRV at municipal level.
The CoM process targets both improve access to funds (especially EU grants) and strengthening of HR 
capacity (through donor programmes support). EC-LEDS project component 1 should develop MRV for 
all SEAPs and help municipalities in preparation of monitoring reports. Tbilisi city will be the first (should 
be done by the end of September, 2014). Meanwhile, the EU CoM Office and research centre are being 
developed the guideline for MRV of SEAPs which are not distributed yet.

The main barrier for SEAP development was the absence of statistical information and data. Collecting 
data in the appropriate format was difficult and expensive. Municipalities also did not see the value of 
data collection. 
80 % of the data existed, but was difficult to find. Improving the coordination of data gathering also ben-
efitted the LEDS and the Energy Planning Process. In the absence of data, approximation methodology 
was employed, using proxy values from similar countries. 

Why is it good practice

Success factors

Overcoming barriers/
challenges
Capacity

�Information
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Industry is not considered under the CoM in the EU as it is covered in the ETS. Outside of the EU, this is 
not the case and it is difficult to involve the industrial private sector. 
Municipalities are working with the private sector to get them involved. A critical success factor for private 
sector involvement in Batumi city was involving the highest level (mayor) in the process. Also in Batumi 
city an innovation festival highlights potential technology transfer benefits as a way to incentivise private 
sector involvement.

In all Eastern partnership countries with the collapse of the Soviet Union, emissions declined significantly. 
In the typical methodology baselines are set using a base year of 1990 – in this case emissions were quite 
high and cities would be able to achieve much greater than 20 % reductions by 2020, without under-
taking any mitigation measures. This created a barrier in that despite a willingness to adhere to the CoM, 
using a standard approach to target setting would have rendered any action obsolete as the goal would 
be reached without any effort.
In order to overcome this, a new approach was developed and adopted. When the Tbilisi SEAP was de-
veloped, an innovative approach was taken, and a new methodology developed which was used by other 
municipalities, which involved development of a baseline scenario using simulation software. However, 
the municipalities of Rustavi and Gori used base year scenarios due to insufficient capacity to develop 
projections. 

Coordination between LEDS, NAMA, SEAP and other individual actions is a challenge. Lack of donor 
coordination created conflicts in approaches.
An interviewee reported that there will be a CoM working group under the LEDS process with MENRP, 
MoE and others. Furthermore, a coordination effort is envisaged between EU, USAID, GIZ and others, in 
order to create synergies and avoid overlaps.

CoM was started as a developed country and regional (EU) process and is now extending to transition 
countries. The challenge is to “adapt” an existing process to a transition country context. 
Much stronger national focus with Ministry level national coordinator, which exists only in the Eastern 
partnership, not in the EU member countries. In Georgia, the Ministry of Energy and Ministry of Environ-
ment and Natural Resources Protection are official “Covenant National Coordinators”, and have signed 
partnership agreements with DG ENER of the European Commission. This should facilitate coordination 
meetings and knowledge sharing between cities, sharing of best practices and development of guidelines.

»» The development of SEAPs at the municipal level can be an effective means for national mitigation 
planning and can facilitate national MRV: As CoM in Georgia covers 80–90 % of urban and 45 % of 
the total population with seven action plans, if you can achieve a coherent and coordinated MRV sys-
tem, where the cities get national support for MRV and the national level get locally generated data, 
MRV at the national level (for biennial reporting, LEDS, NAMAs) can be enhanced.

»» National financing frameworks are a key issue and need to be taken into account from the beginning: 
Based on local regulation and practice – municipalities can have external finance, but need approval 
from the Ministry of Finance. It is not easy to get approval, unless extremely important for the national 
government. The position of the MoF in national government is key for this. 

»» National context and knowledge of procedures is critical: Different public entities have different pro-
curement procedures, and a good knowledge of these is critical to mitigation planning. For example, 
in one municipality in Georgia, the lowest cost bid must be selected. Thus in the absence of building 
norms requiring thermal insulation (regulatory measure), energy efficiency actions for social housing 
in a SEAP may be impossible in the absence of reforms. Without this knowledge, the SEAP would not 
be realistic.

Institutional

Lessons learned
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»» Data is critical and cross-cutting: A minimum amount of data is required to do good planning and for 
building scenarios. Collection of data under SEAP also helps improve planning in general as it changes 
the mentality of municipal planners to a more comprehensive perspective.

»» Principle of subsidiarity: Certain mitigation actions can be handled most efficiently and effectively at 
the local levels. Rather than channel all available funding into national programs, local actors can drive 
certain mitigation actions.

»» Political will, financial support and capacity: The CoM was designed to be replicated at scale in the 
EU, and with some modifications to the approach it is also replicable in transition economies. The key 
conditions to transfer/replicate this elsewhere are: political will, finance and capacity support.

»» Develop effective data and statistics systems: As early as possible. 

»» Develop knowledge/capacity around technologies: As a lack of knowledge in this area leads to oppor-
tunities being missed.

»» Involve municipal staff: From the outset to ensure deep understanding of priorities.

»» Grigol Lazriev, Head of Climate Change Office, g.lazrievi@moe.gov.ge 

»» GIZ case study on Tbilisi SEAP development:  
http://www2.gtz.de/wbf/4tDx9kw63gma/com-broschuere_en_online.pdf 

»» www.covenantofmayors.eu/index_en.html 
»» www.greengeorgia.ge/
»» http://eecgeo.org/en/project_como.htm

James Falzon (ECN)

Edited by: Nicholas Harrison (Ecofys)

Editorial support: Xander van Tilburg (ECN); Frauke Röser, Thomas Day, Daniel Lafond, Niklas Höhne 
and Katja Eisbrenner (Ecofys).

Coordination by: Ecofys www.ecofys.com and The Energy Research Centre of the Netherlands (ECN)

»» Ulrich Kindermann, CIM expert 
»» Giorgi Abulashvili, Director of the Energy Efficiency Centre (EEC) and key expert of the Covenant 

of Mayors Office (CoMO) East program
»» Marina Shvangiradze, Coordinator of Georgian third national communication and CoM expert
»» Lasha Nakashidze, Acting Head of the Division for Strategic Planning, Investments and Economic 

Development at Batumi CIty Hall

»» DG ENER 2010 Covenant of Mayors Website. Website. Accessed 11.2.2014.  
www.covenantofmayors.eu/index_en.html

»» GIZ 2013 Covenant of Mayors: A Climate Protection Initiative by European Municipalities – 
Experiences, practical examples, successful approaches. Report. Taken from website:  
http://www2.gtz.de/wbf/4tDx9kw63gma/com-broschuere_en_online.pdf 

»» MESD 2011 Green Georgia. Website. Accessed 11.2.2014. www.greengeorgia.ge/
»» SEAP City of Tbilisi (2011) Sustainable Energy Action Plan for the City of Tbilisi for 2011–2020.  

Planning document. Taken from website.  
http://helpdesk.eumayors.eu/docs/seap/1537_1520_1303144302.pdf
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