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OVERVIEW 
Cross-border payments are crucial for the integration of the EU economy, and play an important role 
in ensuring that citizens and enterprises from all EU Member States enjoy the same rights offered 
by the single market.  

Since the introduction of the euro, the EU has launched various initiatives to reduce the cost of cross-
border transactions, among them a set of single euro payments area (SEPA) standards, regulations 
on cross-border payments, and the Payment Services Directives. 

Nevertheless, cross-border euro payments made in non-euro-area Member States are still subject to 
high fees. Furthermore, when paying with a card or making an ATM withdrawal in a country using a 
currency other than the euro, it is almost impossible to know exactly how much it is going to cost. 

On 28 March 2018, the European Commission presented a proposal for a regulation amending 
Regulation (EC) No 924/2009 on cross-border payments. Working through the legislative process, 
Parliament and Council reached agreement on an amended text, published in the Official Journal 
on 19 March 2019. The new regulation will make cross-border payments in euros cheaper across the 
entire EU, while also bringing more transparency to currency-conversion practices. 
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Introduction 
On 28 March 2018, the European Commission presented a proposal for a regulation to review 
Regulation (EC) No 924/2009 on cross-border payments (hereafter referred to as 'Regulation (EC) 
No 924/2009'). 

Over time, legislation on cross-border payments has progressed through different steps, all of which 
have sought to lower the costs for citizens and businesses, most of the time through legislative 
initiatives in favour of more transparency and efficiency.1  

The current Commission proposal represents yet another step in this direction. It amends Regulation 
(EC) No 924/2009 with the aim of a) lowering the costs for cross-border payments in euros, and 
b) bringing more transparency regarding currency-conversion fees. 

As regards the first aim, the implementation of the SEPA Regulation has already allowed the 
banking sector to decrease operational costs, which has resulted into lower fees for consumers in 
the euro area. However, this has only slightly affected the fees paid by non-euro-area consumers. 
The proposal aims to correct this inequality. 

As regards the second aim, the proposal seeks to establish more transparency for currency-
conversion fees, which would allow consumers to choose the best offer on the market and would 
thereby help lower conversion fees by triggering competition among market actors. 

Both actions proposed by the Commission would represent a step forward in providing equal 
opportunities to citizens and businesses everywhere in Europe, unlocking the potential of the single 
market through deepening the internal market. 

In the long run, the proposal aims to achieve greater integration between the Member States 
outside and inside the euro area, by creating a level playing field for small and medium-sized 
businesses. A second expected impact is the promotion of greater equality between people in the 
EU as regards access to low-cost cross-border payments. 

Context 
In the present briefing, the term 'cross border transactions' denotes electronic payment 
transactions that involve two EU Member States2 either using the same currency (the euro) or 
different ones. A transaction thus might involve a currency conversion at one point in time and 
would therefore be cross-currency in addition to being cross-border. 

Cross-border transactions are managed by payment-service providers,3 essentially banks and 
other payment institutions such as e-money institutions (e.g. TransferWise, PayPal). Payment-
service users (consumers, enterprises) are at either end of a cross-border transaction: the one 
placing an order to execute the transaction, and the other receiving it. 

Cross-border transactions represent an important and growing part of total retail payments.4 
Factors that contribute to this trend include increased international trade and cross-border e-
commerce, and a significant volume of international remittances. 

Compared with domestic payments, cross-border payments may be costly. The 2016 Special 
Eurobarometer 446 on financial products and services indicated clearly that EU citizens perceive 
the fees charged for cross-border transactions in an EU country with a currency other than the euro 
as high. 

Intra-EU cross-border euro transactions are usually cheap within the euro area, but can be 
expensive at the sending or receiving end outside the euro area. Even though EU legislation has 
led to increased competition over the past 10 years, the effects on prices have not been the same in 
all Member States (see Table 1). 

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=COM%3A2018%3A163%3AFIN
https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=CELEX%3A32009R0924
https://ec.europa.eu/info/business-economy-euro/banking-and-finance/consumer-finance-and-payments/payment-services/single-euro-payments-area-sepa_en
https://ec.europa.eu/info/business-economy-euro/banking-and-finance/consumer-finance-and-payments/payment-services/e-money_en
https://www.google.be/url?sa=t&rct=j&q=&esrc=s&source=web&cd=1&cad=rja&uact=8&ved=0ahUKEwiQ9uushpnbAhXCZFAKHV3RDCUQFggoMAA&url=http%3A%2F%2Fec.europa.eu%2FCOMMFrontOffice%2Fpublicopinion%2Findex.cfm%2FResultDoc%2Fdownload%2FDocumentKy%2F74151&usg=AOvVaw0wZppvY4ApxmwShA18p9FU#page=20
https://www.google.be/url?sa=t&rct=j&q=&esrc=s&source=web&cd=1&cad=rja&uact=8&ved=0ahUKEwiQ9uushpnbAhXCZFAKHV3RDCUQFggoMAA&url=http%3A%2F%2Fec.europa.eu%2FCOMMFrontOffice%2Fpublicopinion%2Findex.cfm%2FResultDoc%2Fdownload%2FDocumentKy%2F74151&usg=AOvVaw0wZppvY4ApxmwShA18p9FU#page=20


Cross-border transfers and currency conversions 

3 

Table 1 – Average fee for a cross-border €100-equivalent transaction, 2012 and 2017 

 
Source: European Commission, Impact assessment accompanying the proposed regulation on cross-border 
payments, March 2018. 

Intra-EU cross-border payments both inside and outside the euro area have benefitted operationally 
from the introduction of the Single Euro Payments Area (SEPA). SEPA introduced a common set of 
payment instructions and standards, and a legal basis for making fast, efficient and safe payments 
across Europe. 

Since 31 October 2016, SEPA has also been fully operational in Member States outside the euro area, 
making it possible for payment-service providers to enjoy greater efficiency and lower operational 
costs when processing cross-border euro transactions. Nevertheless, these lower costs have not 
translated into lower fees for consumers and businesses in the Member States outside the euro area. 
The Commission proposal aims to establish an alignment between the costs and revenues for such 
operations across the EU. 

The lack of transparency of currency-conversion fees mainly affects card payments or ATM 
withdrawals by consumers in a country using a different currency from their own. In the case of a 
debit or a credit transfer, the payment-service provider usually informs the payment-service users 
(consumers and businesses) transparently enough about the currency-conversion rate they are 
being charged. When making card payments or ATM withdrawals, consumers have the choice to 
pay either in the local currency, or in their home currency ('dynamic currency conversion, or DCC'). 
However, as they are usually provided with limited information about this option, most of the time 
they make the wrong choice.5 

Existing situation 
As mentioned above, Regulation (EC) No 924/2009 on cross-border payments equalised, across 
the EU, the fees for intra-EU cross-border euro payments with the fees for domestic euro 
payments (i.e. within the same Member State). However, citizens and businesses in non-euro-
area Member States, although covered by the regulation, did not benefit from its effects. In 
those Member States, according to a study conducted by Deloitte on behalf of the Commission, 
domestic transactions in euros tend to be very expensive (see Table 2), as further highlighted 
by the Commission's impact assessment (see Table 3). 

https://eur-lex.europa.eu/legal-content/EN/TXT/?qid=1524689240797&uri=CONSIL:ST_7844_2018_ADD_1
https://ec.europa.eu/info/business-economy-euro/banking-and-finance/consumer-finance-and-payments/payment-services/single-euro-payments-area-sepa_en
https://www.ceps.eu/publications/dynamic-currency-conversion-and-consumer-protection-finding-right-rules
http://www.beuc.eu/publications/beuc-x-2017-118_dynamic_currency_conversion_position_paper.pdf#page=2
http://www.beuc.eu/publications/beuc-x-2017-118_dynamic_currency_conversion_position_paper.pdf#page=2
https://www.google.it/url?sa=t&rct=j&q=&esrc=s&source=web&cd=1&cad=rja&uact=8&ved=0ahUKEwjln6e2-pjbAhXSZVAKHelvB3wQFggnMAA&url=https%3A%2F%2Fec.europa.eu%2Finfo%2Fsites%2Finfo%2Ffiles%2F180328-study-cross-border-transaction-fees-extension_en.pdf&usg=AOvVaw1glNAMawnR5Cu0nYUTyAkX
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Table 2 – Fees charged to non-euro-area consumers for domestic euro transfers 

 
Source: Deloitte, Study on the extension of Regulation (EC) No 924/2009 to currencies of Member States 
outside the euro area, July 2017. 

Table 3 – Fees charged to non-euro-area consumers for cross-border euro transfers 

 
Source: Deloitte study (op.cit.), July 2017. 

 

The Swedish example 

In line with the current regulation, Sweden decided to align its fees for cross-border payments in Swedish 
krona with those for domestic payments in Swedish krona. This decision in turn had a positive impact on cross-
border payments in euro, as banks lowered their fees for those types of payments as well.  

Parliament's starting position 
On 22 November 2016, in its resolution on the Green paper on retail financial services, the 
European Parliament emphasised that, 'in order for the single market in retail financial services to 
be efficient and dynamic, there should be no unnecessary or unfair differences between euro and 
non-euro Member States'. 

In the same resolution, in relation to card payments and ATM withdrawals involving currency 
conversion, the Parliament asked the Commission 'to present a coherent solution that would make 
it possible, including in practice, for the consumer to understand and control the situation fully, 
including for payments relating to the digital market'. 

https://ec.europa.eu/info/sites/info/files/180328-study-cross-border-transaction-fees-extension_en.pdf
https://ec.europa.eu/info/sites/info/files/180328-study-cross-border-transaction-fees-extension_en.pdf
https://ec.europa.eu/info/sites/info/files/180328-study-cross-border-transaction-fees-extension_en.pdf
http://www.europarl.europa.eu/sides/getDoc.do?pubRef=-//EP//TEXT+TA+P8-TA-2016-0434+0+DOC+XML+V0//EN&language=EN
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On 14 November 2017, in presenting its resolution on the action plan on consumer financial 
services and in addressing the first two actions laid down in the action plan, the Parliament adopted 
the following position: 

Action 1 – Lower fees on non-euro transactions  

The Parliament called on the Commission to 'rapidly propose an amendment to Regulation (EC) 
No 924/2009 in order to reduce charges for cross-border transactions in all Member States'; it also 
expressed regret over the lack of a common European online banking payment instrument, such as 
an EU-wide, European-owned credit or debit card. 

Action 2 – Transparency in currency conversion  

The Parliament stressed that 'consumers must be able to choose the best rates and should be aware 
of fees and additional costs when making transactions, payments abroad or ATM withdrawals, 
including when using dynamic currency conversion; [and] asks the Commission to ensure that 
providers disclose any exchange rate mark-up'. 

Preparation of the proposal 
Green paper, action plan and consultations 
In December 2015, the Commission presented a Green paper on retail financial services to consult 
on the potential for a more integrated market and the actions needed. It followed a public 
consultation that gathered the opinions of various stakeholders, including industry associations, 
consumer organisations and national public authorities. 

In March 2017, the Commission published a Consumer financial services action plan, setting out a 
strategy to strengthen the single market for consumer financial services, based on the feedback 
received on the green paper. The action plan identified 12 priority actions; it was followed by a 
public consultation on transparency and fees in cross-border transactions. 

Furthermore, stakeholders from the industry were consulted during a meeting of the Payment 
Systems Market Expert Group (SMEG); Member States' representatives were consulted at a 
meeting of the Commission's Expert Group on Banking, Payments and Insurance (EGBPI); input 
and observations were also collected from the Financial Services User Group (FSUG). 

Impact assessment 
In defining the proposal, the Commission carried out an impact assessment, in which it analysed the 
available policy options. Apart from the baseline scenario (status quo, no action) and the soft-law 
option (recommendation to non-euro Member States on taking voluntary initiatives), which is 
already contained in the current regulation, four additional options were analysed: 

Option 1: Extending Regulation (EC) No 924/2009 to cross-border transactions in the same national 
currency; 
Option 2: Extending Regulation (EC) No 924/2009 to cross-border transactions in the same national 
currency and in euros; 
Option 3: Extending Regulation (EC) No 924/2009 only to cross-border transactions in euros; 
Option 4: Extending Regulation (EC) No 924/2009 to all transactions in any currency of the EU, 
regardless of where they take place. 

After considering the advantages and disadvantages of all four options, Option 3 was selected as 
the most efficient one. This option involves extending Regulation (EC) No 924/2009 to cross-border 
intra-EU transactions in euro by aligning their fees with the fees for the corresponding domestic 
transactions in the national currencies of the non-euro-area countries. 

http://www.europarl.europa.eu/sides/getDoc.do?pubRef=-//EP//TEXT+TA+P8-TA-2017-0428+0+DOC+XML+V0//EN
http://www.europarl.europa.eu/sides/getDoc.do?pubRef=-//EP//TEXT+TA+P8-TA-2017-0428+0+DOC+XML+V0//EN
http://eur-lex.europa.eu/legal-content/EN/TXT/?uri=COM:2015:630:FIN
http://ec.europa.eu/finance/consultations/2015/retail-financial-services/docs/summary-of-responses_en.pdf
http://ec.europa.eu/finance/consultations/2015/retail-financial-services/docs/summary-of-responses_en.pdf
https://ec.europa.eu/info/publications/consumer-financial-services-action-plan_en
http://eur-lex.europa.eu/resource.html?uri=cellar:055353bd-0fba-11e7-8a35-01aa75ed71a1.0003.02/DOC_2&format=PDF
http://ec.europa.eu/transparency/regexpert/index.cfm?do=groupDetail.groupDetail&groupID=2287
http://ec.europa.eu/transparency/regexpert/index.cfm?do=groupDetail.groupDetail&groupID=2287
https://ec.europa.eu/info/business-economy-euro/banking-and-finance/financial-reforms-and-their-progress/regulatory-process-financial-services/expert-groups-comitology-and-other-committees/expert-group-banking-payments-and-insurance_en
https://ec.europa.eu/info/business-economy-euro/banking-and-finance/financial-reforms-and-their-progress/regulatory-process-financial-services/expert-groups-comitology-and-other-committees/financial-services-user-group-fsug_en
https://eur-lex.europa.eu/legal-content/EN/TXT/?qid=1524689240797&uri=CONSIL:ST_7844_2018_ADD_1
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An initial appraisal of the Commission impact assessment has been produced by the European 
Parliamentary Research Service.  

Deloitte study 
The Commission asked Deloitte to conduct a study to gather data on the fees charged by the top 
three-to-seven banks in each non-euro-area Member State and in three euro-area Member States, 
for cross-border-payment transactions covered by the proposal (credit transfers, card payments and 
cash withdrawals). 

The study concluded that transactions in euros benefited from efficient cross-border infrastructure, 
standards and processes that should allow their prices to be aligned with those of domestic-
currency transactions at much lower levels than those observed today. This conclusion constitutes 
a further element supporting the feasibility of option 3. 

The study also concluded that cross-border transactions in currencies other than the euro are still 
governed by unmodernised processes and suffer from a lack of centralised infrastructure. These 
processes remain costly, preventing payment-service providers from offering competitive pricing 
for such transactions. This situation makes the adoption of options 1, 2 and 4 less feasible. 

The changes the proposal would bring 
Fees for cross-border transactions in euro 
It is proposed that the price of intra-EU cross-border-payment transactions in euros should not be 
different from that of domestic transactions made in the national currency of the Member States. 

Article 1(2) establishes the principle that payment-service providers must align the fees for 
cross-border payments in euros with those for the corresponding domestic payments in the 
national currency of the payment-service user's Member State (this includes Member States that 
do not have the euro as their national currency). 

The proposal would reduce the price for cross-border euro transactions in non-euro countries to the 
price applied for domestic payments in the national currency. That should result in cheaper cross-
border euro transactions made in non-euro-area countries. This price reduction would affect both 
credit and debit transfers. 

Transparency in currency conversion 
The second element of the Commission proposal addresses the issue of the non-transparency of 
currency conversion for card payments and ATM withdrawals made by a payment-service user in a 
country having a different currency than that of the payment-service-user account linked to the card 
payment or the ATM withdrawal. 

Article 1(3) further clarifies Articles 45 and 59 of Directive (EU) 2015/2366 on payment services 
in the internal market related to currency conversion and introduces requirements for 
payment-service providers to ensure transparency prior to a payment, as well as comparability 
of alternative currency-conversion options. This article tasks the European Banking Authority with 
developing regulatory technical standards to ensure transparency and full price comparability of 
the different currency-conversion-service options available to users of payment services. 

After a three-year transition period, fees will need to be transparent and consumers should be able 
to make an informed choice and choose the cheaper of the two options: paying in the local currency 
or in the currency of their home country. The proposal will also establish a temporary cap on 
currency-conversion costs until the transparency measures devised by the European Banking 
Authority take effect. 

http://www.europarl.europa.eu/thinktank/en/document.html?reference=EPRS_BRI(2018)621836
https://ec.europa.eu/info/sites/info/files/180328-study-cross-border-transaction-fees-extension_en.pdf
http://www.eba.europa.eu/
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Advisory committees 
The European Economic and Social Committee (EESC) adopted an opinion on the proposal during 
its July 2018 plenary session. The opinion seems to confirm the EESC's opinion on the Action plan 
on consumer financial services. In the latter opinion, the Committee 'calls for a greater focus on the 
cost to the banks arising from this proposal'. Furthermore, the Committee points out that 'despite 
this being a very technical issue, there is undoubtedly a great opportunity here for fruitful and clear 
communication with all citizens in the Union. The changes made here can be used to explain how 
the EU brings positive changes for all and solutions for day-to-day problems'. 

National parliaments 
The subsidiarity deadline for national parliaments to submit comments on the proposals was 
8 May 2018. The Czech Chamber of Deputies provided a contribution. 

Stakeholders' views 
Stakeholders expressed their views on the Commission's green paper in 2015 and on the action plan 
in 2017, through the following two public consultations: 

– on the Green paper on retail financial services (10 December 2015 – 18 March 2016); 
– on transparency and fees in cross-border transactions (24 July 2017 – 

30 October 2017). 

Payment-service users (consumers and businesses) stressed the high price they pay for cross-border 
transactions and the lack of transparency of fees charged to them. On the other hand, payment-
service providers indicated that the major difference between payments in euros and payments in 
other currencies is due to the different operational costs for processing them. 

In general, payment-service providers tended to support the status quo, while payment-service 
users tended to favour also regulating cross-border non-euro transactions. They justified such a 
move, among other things, with the need to lower the charges for remittances as much as possible, 
in line with the target of 3 % under the UN's sustainable development goal 10. 

In a position paper, the European Savings and Retail Banking Group supported the Commission 
proposal, arguing that, as cross-border euro transactions and cross-border non-euro transactions 
have different operational costs, alignment in terms of prices is only viable for cross-border euro 
transactions. 

In a press release of 28 March 2018, Finance Watch qualified the Commission proposal as a 'missed 
opportunity to put a cap on money-transfer fees and help tackle inequality worldwide'. In particular, 
Finance Watch released a policy brief on remittances and urged the Commission to consider 
solutions to remove the many barriers to fair competition on money transfers. 

Legislative process 
The legislative proposal (COM(2018) 163) was presented on 28 March 2018. It falls under the 
ordinary legislative procedure (2018/0076(COD)) and Eva Maydell (EPP, Bulgaria) was appointed 
rapporteur for the Parliament’s Committee on Economic and Monetary Affairs (ECON). In the 
Council, on 27 June 2018, EU ambassadors agreed the Council's negotiating mandate on the 
Commission proposal. In the Parliament, the rapporteur published her draft report on 26 July 2018. 
Her amendments sought to improve the proposal with regard to ensuring full transparency of 
currency conversions. On 5 November 2018, the ECON committee adopted its report in which it 
welcomed the legislative proposal while calling for a number of changes.   

https://www.eesc.europa.eu/fr/our-work/opinions-information-reports/opinions/sepaextension
https://www.eesc.europa.eu/en/our-work/opinions-information-reports/opinions/consumer-financial-services
https://www.eesc.europa.eu/en/our-work/opinions-information-reports/opinions/consumer-financial-services
http://www.ipex.eu/IPEXL-WEB/dossier/document/COM20180354.do
http://www.connefof.europarl.europa.eu/connefof/app/exp/COM(2018)0163
http://ec.europa.eu/finance/consultations/2015/retail-financial-services/docs/summary-of-responses-annexe_en.pdf
https://ec.europa.eu/info/sites/info/files/2017-cross-border-transactions-fees-summary-of-responses_en.pdf
https://sustainabledevelopment.un.org/sdg10
https://www.wsbi-esbg.org/press/positions/Pages/ESBG-reflections-on-the-Commission-Consumer-Financial-Services-Action-Plan.aspx
http://www.finance-watch.org/press/press-releases/1549-cross-border-payment-remittances
https://www.finance-watch.org/wp-content/uploads/2018/08/FW-policy-brief-remittances_March-2018.pdf
http://www.consilium.europa.eu/en/press/press-releases/2018/06/27/cheaper-euro-transfers-council-agrees-its-negotiating-stance/
http://www.europarl.europa.eu/sides/getDoc.do?type=COMPARL&mode=XML&language=EN&reference=PE626.669
https://www.europarl.europa.eu/doceo/document/A-8-2018-0360_EN.html
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Trilogue agreement 

Following interinstitutional (trilogue) meetings, a provisional agreement was reached between the 
Parliament and Council negotiators on 11 December 2018. The charges for cross-border payments 
in euros will be considerably reduced as a result. As regards currency conversion charges for card 
payments and ATM withdrawals, the amended text aims to increase transparency through the 
obligation to disclose the applicable charges – by displaying the difference between the total 
amount of the transaction in the currency of the payer’s account and the amount resulting from the 
application of the latest available reference exchange rate communicated by the European Central 
Bank. This increased transparency would apply not only to card payments and ATM operations, 
which offer a rate at the ATM or point of sale, but also to any transaction made through a bank and 
requiring a currency conversion.  

Final steps 

The agreed text was endorsed in the Council on 19 December 2018 and approved in the ECON 
committee meeting of 10 January 2019. On 14 February 2019, the European Parliament adopted by 
532 votes in favour, 22 against and 55 abstentions, the agreed text at first reading. On 20 February 
2019, the Council also adopted the regulation and the final act was signed on 13 March 2019 and 
published on the Official Journal on 19 March 2019. In general, the regulation applies as of 
15 December 2019, with certain exceptions. 

  

https://www.consilium.europa.eu/en/press/press-releases/2018/12/19/payments-in-the-eu-council-confirms-political-agreement-to-reduce-charges-and-increase-transparency/
https://www.europarl.europa.eu/doceo/document/TA-8-2019-0124_EN.html
https://eur-lex.europa.eu/legal-content/EN/ALL/?uri=CELEX:32019R0518
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ENDNOTES 
1  The EU has launched various initiatives to reduce the costs of cross-border transactions, such as SEPA Regulation (EU) 

No 260/2012, which introduced a set of standards for euro transactions (SEPA credit transfers, SEPA direct debits). 
Moreover, the Payment Services Directives increased the transparency of fees and allowed new players to enter the 
market. Regulation (EC) No 2560/2001, later replaced by Regulation (EC) No 924/2009 on cross-border payments, also 
contributed to this development by equalising the fees for cross-border and national payments in euro within the EU. 

2  Regulation (EC) No 924/2009 covers cross-border electronic-payment transactions. Within the meaning of this 
document, according to Article 2 (Definitions) an 'electronic transaction' is any payment, such as a credit transfer, a 
direct debit, a card payment or a cash withdrawal that is processed electronically. 

3  Payment-service providers are defined in Article 1 of the Payment Services Directive. 

4  Bank for International Settlements, Committee on Payments and Market Infrastructures, Cross-border retail payments, 
February 2018, p. 3. 

5  Dynamic Currency Conversion, European Consumer Organisation (BEUC), paragraph on 'The conversion trap', p. 1. 
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