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Executive Summary

This Blue Paper examines the purpose and development of the
Free Schemes operated by the Department of Social,
Comumunity and Family Affairs in Ireland. This paper examines
the objectives of these schemes, their underlying rationale and
overall effectiveness in combating poverty and social exclusion.
A number of research questions are posed which focus on the
general policy issues relating to benefit in kind schemes, the
target group and whether these schemes should be abolished,
remain static or be extended. Each scheme is examined
individually to assess its objectives, future direction and
operational issues such as payment to the service provider.

The Free Schemes share a common set of objectives in the area
of social inclusion. These are defined as:

e to provide assistance to those living alone by targeting
them with specific benefits providing both income and
social inclusion gains

e to support older people and people with disabilities in
their wish to remain in the community as opposed to
institutional care

e to support government policy which seeks to
acknowledge the value of older people in society.

These objectives are in keeping with Government policy, which
is strongly in favour of care in the community, and the strategic
aims of the Department.

Research Findings

The schemes have a number of benefits, most importantly from
a social inclusion and participation standpoint: basically they
facilitate older people and people with disabilities living alone
to participate more fully in society. The schemes are inflation-
proof, as they are based on a unit allowance rather than a cash
equivalent. In addition, they finance items of expenditure that
are difficult to budget for on a weekly income. The schemes also
perform an income maintenance function in that they provide
goods and services in kind which would otherwise have to be
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purchased or foregone. Overall, however, the main benefit of
the schemes results from their role in supporting and
encouraging the recipients to be active and participate in the
community.

The total expenditure on the Free Schemes was £108.5 million
in 1998. Expenditure has increased significantly since their
introduction and now accounts for 2.3 per cent of total social
welfare expenditure and 6 per cent of the total expenditure on
pensions and disability related payments. It is expected that this
expenditure will continue to increase in line with demographic
projections of the older population. However, the cost of the
Free Schemes will continue to remain low in terms of total social
welfare expenditure. More importantly, the social benefits of the
Free Schemes could be a substantial factor in support of
Government policy, which is in favour of care in the community.

The Free Schemes are examined in the context that they will
not be abolished and therefore consideration of alternatives to
achieve the same ‘objectives was not addressed. In reality, the
overwhelming public and political support for these schemes
means that abolition is not a realistic option, while means
testing would reduce the wider social advantages in addition to
introducing stigma. The administrative effort of means testing
and the knock-on effects on take-up would appear to make
implementation of such an approach unjustified and excessive.

Free Travel

Public transport services are essential for people who cannot

drive or cannot afford their own car. This particularly affects the
older population and people with disabilities. While
submissions received indicate that people place great value on
the Free Travel scheme, it is recognised that the value of the
scheme varies greatly depending on the individual's
circumstances, such as mobility, income, general health and
lifestyle. :
The major issues relate to transport access, from both the
rural and physical access perspective. The problem of access to
public transport services is part of a wider transport policy
problem that affects both the social and economic infrastructure.
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This problem, which is unrelated to the Free Travel Scheme,
affects all those who are disadvantaged and who cannot afford
their own transport or gain access to public transport. It is
recommended that the Department should facilitate and
support the introduction of a ‘Social Transport Fund’” which
would be available to voluntary and community based
organisations for the provision of local transport initiatives.

The large gaps in information and questions raised
concerning the payment arrangements make it difficult to draw
conclusions on the costs and benefits of this scheme to the Free
Travel pass holder and also between CIE and the Department. It
is important that usage data and the expenditure involved
should be properly audited and be transparent to all parties
involved. The nature and level of compensation for the Free
Travel Scheme needs to be reassessed, particularly the payment
to CIE. 1t is considered that payment should ideally be based on
a fares foregone basis, requiring an investment in technology,
which would also assist in the prevention of fraud.

It is concluded that the Free Travel scheme should be retained
in view of the overwhelming support for its retention and its
effectiveness in encouraging people to avail of the scheme who
would not otherwise travel.

Free Electricity Allowance

The main objective of the scheme is to ensure a basic standard
of heat and light, regardless of income, for targeted groups who
live alone. This objective is achieved because the directive
nature of the scheme assists in the alleviation of fuel poverty.
However, it is noted that people are far more dependent on
electricity now, as indicated by a 40 per cent growth in average
domestic usage between 1972 and 1998, suggesting that the real
value of the allowance may be diminishing in terms of meeting
need. It is recommended that the number of units allowed
should be increased to maintain the basic standard.

Free TV Licence

The possession of a television does assist in the alleviation of
social exclusion and it can improve the quality of life for those
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who suffer loneliness and high levels of isolation. In addition, it
is likely that some people would experience great difficulty and
anxiety in attempting to pay the annual licence fee.

The Free TV Licence scheme awards a significant bonus to
both RTE and An Post. Both organisations gain additional
revenue from the number of people who would otherwise
evade paying for a Licence. It is recommended that the
Department review the operational and payment arrangements
for this scheme in order to generate administrative efficiencies
and cost savings.

Free Telephone Rental Allowance

The original objective of this scheme to facilitate the summoning
of emergency assistance appears precise but to measure the
effectiveness is difficult. It is difficult to assess what emergency
assistance actually means and the scheme does not distinguish
between applicants” ability to summon help or their health
needs. It is noted, however, that the possession of a telephone
does contribute to a person’s sense of security and well-being
and it is a matter of concern that some pensioners cannot afford
the initial telephone installation fee required before being able
to avail of the Allowance. It is recommended that the objectives
of the scheme be explicitly broadened to recognise the value of
the telephone in the promotion of social contact.

The deregulation of the telecommunications market presents
the Department with new opportunities to negotiate an
improved range of services for its customers at lower cost. These
could include the provision of telephone installation free of
charge to all pensioners and provide for other services now
widely available to the general public, such as mobile phones.

Future Direction

A number of demands to extend the Free Schemes to include
other groups and other items are examined. The extension of the
Free Schemes to include other items such as cable television,
dog licences or fax machines is not appropriate. It is considered
that the schemes as currently constituted provide a basic
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package that ensures a limited standard of comfort or well-
being to a particular targeted group. This target group is not
based on income need alone and it is clear that some people on
higher incomes gain more from the schemes than others who
are more in need.

The living alone condition is a fundamental aspect of all the
Free Schemes, apart from Free Travel and should not be relaxed.
However, it is recommended in view of the wider social
objectives and in order to achieve simplicity and clarity, that the
same living alone conditions apply to all Free Schemes, apart
from the Free Travel scheme which is universal. This means that
fhe more restrictive conditions applying to the Free Telephone
Rental Allowance should be relaxed so as to be brought into line
with the Free Electricity Allowance and Free TV Licence.

The extension of the schemes to other groups was examined.
It was concluded that all persons over the age of 75 and carers
in receipt of Carer’s Allowance should be entitled to the Free
Schemes, to support Government policy in favour of care in the
community and to target a group which has a high risk of
institutional care and those who are assisting in caring for
them. It is not recommended that the schemes be extended to
other groups, as they cannot be considered to have the type of
needs that require social targeting, specifically in remaining
active in the community. Other groups, particularly those in
receipt of long-term payments may experience social exclusion,
but they are not groups in need of community care support nor
do they experience the same physical risks of isolation as older
people and people with disabilities.

A number of recommendations are put forward relating to
the administration of the schemes. It is noted that the recent
deregulation of the telecommunications market and the
imminent deregulation of the energy market present the
Department with new opportunities to achieve greater choice
and better competitive pricing on behalf of their clients from
service providers. The introduction of smartcard technology
also presents new opportunities for payment arrangements and
the merits and demerits of these options are examined.

1 These measures were introduced in Budget 2000.
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The nature. of society and the manner in which public
services are organised has changed significantly since the late
1960s. However, the value of the Free Schemes has been
maintained over that period. They feature as a low cost item
both in terms of the total Social Welfare Budget and in terms of
total expenditure on the older population and people with
disabilities. This Blue Paper has established that there is -
overwhelming support for retaining the Free Schemes, in view
of their contribution to the promotion of social inclusion,
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1

Research Purpose and Scheme Outline

In this chapter, the opening sections set out the basic purpose of
the Blue Paper, identify the research questions flowing from that
purpose and describe the methods used in the conduct of the
research. An outline of the structure of the paper and the content
of each chapter are then presented. An overview of the Free
Schemes and their place in the social security system is also
provided in this chapter, in order to explain the background to
this Blue Paper.

1.1 Purpose of the Blue Paper

This paper examines the Free Schemes operated by the
Department of Social, Community and Family Affairs in
Ireland.! The majority of support schemes operated by the
Department have as their objective the direct income support of
clients through cash payments. There are some schemes,
however, where the benefit is delivered in kind rather than in
cash. Some of these schemes, collectively referred to as the ‘Free
Schemes’ are as follows:

@ Free Travel

@ Free Electricity Allowance?

@ Free TV Licence :

e Free Telephone Rental Allowance.

The Free Schemes were originally designed to benefit older
people in receipt of a social welfare type payment who were
living alone and required additional assistance. However, the

1 The Department of Social, Community and Family Affairs has
responsibility for the formulation and implementation of social protection
policies, including income maintenance schemes and other supports which
enable people to participate in soclely in a positive and meaningful way.

2 A Natural Gas or Bottled Gas Allowance may be claimed instead of the
Free Electricity Allowance,
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schemes have been widened significantly over the past 25-30
vears to benefit other categories, which in turn has led to
increasing pressure for even further extensions?® As a result,
they have become increasingly difficult for clients to understand
and complex to administer. A more fundamental issue is the
underlying rationale for these types of schemes and their
contribution to the alleviation of poverty and social exclusion.
The aim of this Blue Paper is to examine the performance and
operation of each scheme individually against set criteria of
efficiency and customer evaluation. The research has been
conducted within the real world constraint that the Free
Schemes could not be abolished;* therefore, the main focus of
 this Blue Paper is on the improvement of the schemes.

The research questions flowing from the aim of this Blue Paper

are as follows:

1. What are the Free Schemes? (Chapter 1),

2. What are the objectives of the Free Schemes? (Chapter 2).

3. Is there a rationale for public expenditure on these
schemes? (Chapter 2).

4. Has each scheme achieved its objective in an efficient
manner? (Chapters 3, 4, 5 and 6).

5.  What are the customers’ views of each scheme? (Chapters
3,4, 5 and 6).

6. Is there a rationale for extending these schemes? (Chapter
7).

7. What are the costs and payment arrangements for the
services provided under the schemes? (Chapters Jto7
inclusive).

8. Is there scope for alternative operational arrangements?
(Chapters 3 to 7 inclusive).

1.2 Research methods and sources of information

The following sources of information and research methods
were used in the conduct of the research for the paper.

3  See Appendix 1 for details of developments in the Free Schemes and
current qualifying payments.

4  See section 2.2 below for further discussion on the question of possible
abolition. ‘
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® Surveys — a key innovative feature of this report is the
results of three postal surveys conducted randomly with a
representative sample of 1,000 recipients of the Free
Schemes in each survey. These surveys were designed to
establish both usage patterns and recipients’ views. The
survey methodology is described in Appendix 2 and the
questionnaires are presented in Appendix 3.

@ Structured Interviews with Key Stakeholders — a series of
meetings with the Free Schemes service providers, the staff
operating the schemes in the Depariment of Social,
Community and Family Affairs and those in other
Government Departments were conducted to establish the
nature of their input to the schemes and their views on
operational and administrative aspects.

e A Series of Input Sessions - meetings were held with
various interested parties and a number of submissions
were received and examined, e.g. customer panels of the
Department, health boards and various interest groups and
private individuals. A list of the statutory and voluntary
groups who contributed to views expressed in this report is
included in Appendix 4.

o File Review - an historical analysis of the schemes based on
the files of the Department of Social, Community and
Family Affairs, Ddil Debates and Parliamentary Questions.

e Analysis/Projections — the costs of the schemes and future
trends based on various projections of population and
household statistics were examined.

e Literature Review — a review of the literature in this area
was undertaken.

1.3 Summary of content and chapter coverage

Chapter 2 examines the rationale for benefit-in-kind schemes in
general. It also considers a number of common issues arising in
respect of all four Free Schemes, such as their objectives, target
group, and effectiveness, which are relevant to all of them. This
chapter highlights the context for political decision-making in
Ireland, which is incremental in nature, and the practical
difficulties involved in abolishing any scheme that has
widespread political and public support. This applies
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particularly in relation to the Free Schemes, which are viewed
positively by public representatives and scheme recipients. This
chapter also indicates that the schemes as currently targeted, at
older people and people with disabilities, are appropriate due to
their high risk of income poverty and social exclusion and the
long-term nature of their benefit. However, it is recognised that
the schemes are not based solely on income adequacy and that
using age-related payment alone to target need is a bluni
measure of need.

Chapters 3, 4, 5 and 6 review the individual schemes of Free
Travel, Free Electricity Allowance, Free TV Licence, and Free
Telephone Rental Allowance, respectively. These chapters
examine the purpose and development of each scheme to
evaluate the extent to which their objectives have been achieved
and to review their efficiency and current relevance. Each
chapter includes an analysis of current beneficiaries and
expenditure, an analysis of the issues raised by public
representatives and in the submissions made, the payment
methods to the service provider and possible alternatives to
those arrangments. These chapters highlight the value of the
schemes to the recipient and the strong desire for their retention
in preference to a cash alternative. However, the research also
notes inefficiencies in the operation of all schemes and puts
forward proposals for alternative operational arrangements. In
addition, it is noted that the current payment arrangements
between the Department and the service providers are less than
satisfactory as they appear to be weighted in favour of the
service provider, particularly in the case of the Free TV Licence
scheme. Other findings relate to the lack of management
information and accountability, most notably in the operation of
the Free Travel scheme. .

Chapter 7 examines the future direction of the Free Schemes
as a whole and considers the case put forward for means testing
and scheme extensions as well as issues relating to
administrative procedures. In relation to a more focused
targeting of the schemes, means testing is not recommended,
due to the income levels of the target group and the inherent
problems associated with stigma and take-up in means-tested
schemes. A number of ways in which the schemes could be
extended are examined, both to different target groups and to
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include other goods and services. However, the paper concludes
that while the benefits provided have been shown to be effective
in the alleviation of poverty and in the promotion of social
inclusion, the most appropriate way of alleviating poverty is
through the provision of adequate social welfare payments. The
administrative arrangements pertaining fo the schemes are
examined and a number of difficulties are highlighted, mainly
with the level of information required from applicants, and with
the complexity and administration of the schemes. Other
recommendations put forward relate to the statutory basis and
funding arrangements for these schemes and serious questions
are raised concerning the future business relationship of the
Department with the service providers, particularly in view of
the deregulation of the energy and telecommunications market.
It is considered essential that the Department take a proactive
role in this area.

Chapter 8 is a summary of this Blue Paper and highlights the
conclusions and results addressing the research questions posed
above. It also brings together the main recommendations and
summarises the public expenditure implications of the
measures proposed. It concludes that the Free Schemes are
highly valued by recipients and receive overwhelming support
from. public representatives and interested organisations. The
evidence indicates that the benefits provided are an effective
measure in the promotion of social inclusion.

1.4 Overview of the schemes

The Department of Social, Community and Family Affairs in
Ireland (in future referred to as the Department) distributes
social welfare cash payments in three separate ways as follows:
@ insurance based, which are non-means-tested payments
that are payable on the occurrence of a specific
contingency such as unemployment or sickness
e allowance based, which are means-tested payments to
people with insufficient insurance contributions
® universal, which are payable regardless of insurance
and income, such as child benefit.
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Social Welfare expenditure in 1998 amounted to almost £4.8
billion (£4,763 million); representing 33.3 per cent of Net
Current Government expenditure and 12 per cent of Gross
National Product. Insurance benefits were paid from the Social
Insurance Fund, which is funded by employers (71%),
employees (23%) and the self-employed (6%).° This accounted
for 44 per cent of social welfare expenditure. The Exchequer-
financed assistance and universal payments accounted for the
remaining 56 per cent of expenditure. Figure 1.1 presents the
breakdown of total social welfare expenditure in 1998 by
scheme type. The areas of expenditure most relevant to this
report were on the Free Schemes (2.3%), Old Age (23.6%), and
illness, disability and caring (14.1%}). This is shown below:

Figure 1.1: Social Welfare Expenditure (1998)

Other .
0.5% Admipistsation

4.9%

Employinent Suppaort

3.3% Old Age

o 23.65%

Unemployment Support
17.7%

Free Schemes
2.3%

Child Related Paymen

©.7% Tiness, Disabitity

and Caring
14.1%

Widows/ers and One Pasent
Families
18.0% 5.9%

Miscellaneous Benifits

Source! Department of Soclal, Community and Family Affairs

The total expenditure on the Free Schemes was £108.5 million in
1998 This represents 2.3 per cent of total social welfare

5  The Department of Social, Community and Farnily Affairs, 1999, 1998
Statistical Information on Sccial Welfare Services, Dublin: Stationery Office, p.
2

6 Itis clear from the cost of the schemes as stated in the text that they are by
no means free to the taxpayer, despite their title.
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expenditure and 6 per cent of the total expenditure on pensions
and disability related payments. Expenditure has increased
significantly since the schemes were introduced.” The following
table shows the growth in expenditure on the individual
schemes over the last 10 years:

Table 1.1: Total Expenditure (£000) on Free Schemes (1988 to 1998)

“Free 1 Free | Fre Free R
Electricity/: | Televisio ' A Travel -
| Gass | Uicence

st allowanee e oo
1988 20,487 6,861 26,097 | 02,306
1989 20,468 6,972 10,333 26,040 | 63,813
1990 21,667 7,258 10,646 26,047 | 65,618
1991 22,980 7,369 13,674 28,167 | 72,190
1992 23,925 7,546 14,206 29,442 | 75,119
1993 24,611 8,449 15,984 29,330 | 78,374
1994 25,613 9,696 19,797 29,561 | 84,667
1995 26,667 10,381 23,193 31,264 | 91,505
1996 28,181 12,384 24,616 32,038 | 97,219
1997 30,624 14,281 27,062 32,357 (103,724
1998 31,509 15,385 28,940 32,630 {108,464

Source: Department of Social, Community and Family Affairs

Eligibility for the Free Schemes is universal in the case of Free
Travel and based on social welfare payment or means test and
living alone conditions in the case of Free Electricity, Free TV
Licence and Free Telephone Rental Allowance.® In general, the
schemes are lifelong benefits and are withdrawn only in cases

7 See Appendix 5 for details of expenditure on each individual scheme since
their introduction.

&  See Appendix 1 for details of the social welfare payments which qualify
their recipients for the Free Schemes.
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where the household composition changes; i.e. the person is no
longer living alone or with persons in the excepted categories.
The table below indicates the number of people in receipt of
these schemes, categorised by the type of payment they receive:

Tuble 1.2: Number of Recipients of Free Schemes by Payment Type
Received (1998}

Old Age (Con)

Pension 41,330 37,409 31,813 66,556
Old Age (Non-Con)

Pension 43,169 39,099 34,797 93,565
Retirement Pension 40,912 36,978 26,941 65,310
Widow /er’s (Con)

Pension 43,520 39,283 40,197 61,143
Widow/er's

{Non-Con) Pension 9,356 8,484 8,837 14,970
Invalidity Pension 16,609 15,203 8,694 32,036
Garda Widow's

Pension (3) 245 224 254 1,349
Disability Allowance| 12,031 11,379 7,612 55,544
British Pension (3) 4,299 3,905 3,614 5,497
Others 10,671 9,750 9,102 136,868
Total 222,142 201,714 171,861 532,838

(1) Refers to the number of Licences issued.

(2) Refers to the number of persons in respect of whom travel passes have
been issued.

(3) The Department of Social, Community and Pamily Affairs does not
administer these Pensions.

Source: Department of Soctal, Community and Family Affairs

It is estimated that more than 84 per cent of those aged over 65
and almost 90 per cent of those aged over 75 are in receipt of 2
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social welfare payment that qualifies them for Free Schemes.
People who do not qualify for the Free Schemes include those
living in a household where another person is already in receipt
(the allowances are per household not per person); persons not
in receipt of a qualifying payment, or above the means
threshold, and others in the household not coming within the
excepted categories. There are also people within the qualifying
and payment categories who do not claim the Free Schemes.

The table below indicates the age breakdown of the recipients:

‘Allowance?) -

Under 60 19,140 11,171 81,523
60-64 8,932 5,156 18,117
65-69 31,688 20,795 90,049
70-74 46,576 35,575 115,625
75-79 49,339 45,028 102,838

Over 80 56,995 54,136 124,686
Total 212,669 171,861 532,838

(1) The age breakdown of those in receipt of Free TV Licences will be generally
the same as those in receipt of Free Electricity Allowance.
Source; Department of Social, Community and Family Affairs

The average annual value of the schemes to the individual has
been estimated as the direct cost to the Department per recipient
(e.g. the cost of a TV Licence) except in the case of Free Travel,
which is based on a notional figure; higher usage of the Free
Travel scheme may confer a significantly higher benefit to the
recipient.’ The average annual value estimated on this basis is as
follows:

9 . The value of the Free Travel Pass is calculated on a notional basis as
follows: the amount remitted to CIE {which is not based on actual travel
undertaken, see further in section 3.4) divided by the number of passes
issued. The Free Travel Pass is valid for use on all public bus and train
services throughout the country. Usage is unlimited, apart from certain
time restrictions on city bus services. The individual travel patterns of
recipients differ greatly, making it difficult to quantify the amount of
benefit received.



i0 Stupies IN PUBLIC POLICY

Table 1.4: Average Annual Value of the Free Schemes (1998}

 Schome Vil ®
Free Travel _ 66
Free Electricity / Gas Allowance 155
Free TV Licence ‘ 70
Free Telephone Rental Allowance 175
Total 466

Source: Department of Social, Community and Family Affairs

To a person in receipt of all of the Free Schemes, their total value
is approximately £466 per annum or £9 per week. This
represents an additional 10 per cent on the maximum Old Age
Contributory Pension (£89 per week in 1999) and 12 per cent on
the maximum Disability Allowance (£73.50 in 1999).

1.5 Future trends

The number of older people in Ireland is rising in line with
demographic projections. A totally accurate trend is difficult to
predict because of recent increases in both immigration and the
birth rate. However, it is estimated that the number of people
over the age of 65 will increase from 414,000 in 1996, or 11 per
cent of the population, to 1,018,000, or 27 per cent of the
population by the year 2056.”

There is a second trend emerging within the growth in the
aumbers of older people in the population, which is being
called “the ageing of the aged’. This refers to the number of
people aged 80 or over which is growing at a much faster rate
than the over 65 and general population rate. This has
implications for the future demands on the health services and
the Jevel of community care services required to enable people
to yerain in their own homes.

A more important and relevant trend for the purposes of the
Free Schemes, given the living alone condition (see 1.3 above), is

10 Department of Socia], Community and Farﬁﬂy Affairs, 1997, Actuarial
Review of Social Welfare Pensions, undertaken by Irish Pensions Trust Lid,
Dublin: Stationery Office, p. 13. ' :
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the increasing number of older people living alone. This can be
seen in the following table:

Table 1.5: Number and Percentage of People Aged 65 and Over

Living Alene
Number | %ofTotal |
o Population
1961 32,210 10
1981 68,034 18
1986 81,174 21
1996 106,943 26

Source: Central Statistics Office, various Censuses of Population

All of these trends will impact on Free Scheme expenditure,
which will increase as the number of eligible people continues
to rise. On the basis of population projections alone, and with no
other changes in scheme eligibility, the total cost of the Free
Schemes could more than double from £108.5 million to £237
million in today’s prices over the next 50 years."

However, the social benefits of the Free Schemes may become
a more substantial factor in the delivery of care in the
community and the schemes may act as a support to care in the
community, thereby reducing the expected growth in demand
for long-term institutional care arising from the increasing
number of older people.

1.6 Scheme administration

The administration of the Free Schemes, which is based in the
Pensions Services Office, Sligo, is both time-consuming and
gives rise to large numbers of transactions and queries. There

11 This is a simple estimate based on the cost of the Free Schemes for the
number of people aged over 66 in 1598 and the estimated cost in 2056 based
on the projected rise in the number of recipients over the age of 66. No
account is taken of changes in household composition and it is assumed
that the number of recipients aged under 66 remains the same.
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are more than one million allowances in separate payment. The
number of claims processed annually is greater than the number
of pension and disability pensions claims combined. There are
56 staff employed in the Section; 90 per cent are in clerical
grades. The scale of the administrative task is shown in the
table, giving details of the number of claims processed in 1998.

Table 1.6: Number of Claims Processed (1998)

Free Travel® 42,188 39,750 1,397 21,431
Free Electricity /

Gas Allowance 29,463 27,362 3,232 21,464
Free Telephone

Rental 36,148 30,124 5,951 23,196
Fotal 107,799(2) 97,236 10,580 66,091

(1y Includes automatic awards to Soctal Welfare recipients when they reach 66
years.

(2) Claims received will not be the sum of claims awarded and rejected as the
nurtbers include claims outstanding from the previcus year.

Source: Department of Social, Community and Family Affairs

There were over 130,000 incoming and 36,000 outgoing
telephone calls dealt with in a twelve month period, in addition
to over 2,300 Parliamentary Questions and representations. Itis
estimated that almost 20 per cent of public representations
received are in respect of people who have never applied for the
schemes.

The administration is also complex because of the data
matching required between the Department and the sexvice
provider. The level of administrative contact with the service
providers varies according to the type of scheme and the level
of linked technology. For example, a measure proposed by the
ESB, involving limited access to client details, will improve
processing claim times and reduce the number of telephone
contacts. With regard to the Free Travel scheme, the private
transport operators receive a minor share of total scheme
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expenditure but consume significantly higher amounts of
administrative time.

1.7 Scheme control

The Free Schemes generally operate under two separate types of

payment arrangements:

e concessions granted by the automatic discount of bills as in
the case of Free Telephone Rental Allowance or Free
Electricity Allowance. These systems are easier to monitor
and control

@ concessions granted by the display of a card as in the case of
Free Travel. This type of scheme is more difficult to protect
from fraud and is discussed further in Chapter 3.

The Free Schemes based on household residency (Free
Electricity, Free Telephone Rental Allowance and TV Licence),
are easier to monitor and control because it is not possible to
transfer the benefits to another person.” The main area of
possible abuse is in the household composition rules, either at
scheme application time or when household composition
subsequently changes. The other area of abuse is where a person
moves into institutional care but the family continues to claim.
In general, an application is taken at face value, subject to a
number of internal detail checks. Any abuses result in the
withdrawal of the scheme.

The auditing of the payment arrangements to the service
providers is less satisfactory because the Department does not
receive itemised bills, which makes it difficult to ensure
adequate control. This situation should be addressed in future

business arrangements.

12 The Department considers the level of abuse on the automatic concession
type systems to be very low.
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Rationale and Common Aspects

13 These quotations are representative of the views contained in submissions
-+ made by organisations whe were invited to contribute to this research. A
list of the organisations is contained in Appendix 4.

14
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2.1 Rationale

Schemes providing benefits-in-kind reduce the cost of their
beneficiaries” consumption of specific goods and services or
subsidise specific activities. The Free Schemes are benefit-in-
kind schemes that confer a specific non-cash benefit on the
recipient, usually in addition to a social welfare cash payment.
It can be argued that benefit-in-kind schemes are paternalistic in
nature and deprive people of their right to choose how they
spend their income. Indeed, this argument could be advanced
against the entire social welfare system, i.e. citizens cannot
choose not to pay Social Insurance, nor can they choose between
a contributory or non-contributory payment, a flai-rate or
earnings related payment etc.

The political economy argument is that it may be politically
easier to redistribute in kind. This is because transfers in kind
ensure that goods viewed by society as socially desirable are
directly provided rather than indirectly encouraged through a
cash payment, for example the provision of education.™
However, it is recognised that benefits-in-kind may be more
costly in financial terms than cash payments.

Another positive impact quoted in favour of benefits-in-kind
is that where a benefit is privately consumed but confers wider
benefits to society, it may be easier to promote equity and
redistribution by state provision or support. These types of
benefits are known as merit goods. Education and health
services'are prime examples of merit goods considered to be
socially desirable.

Economic efficiency theory would suggest that a benefit-in-
kind should only be provided where a consumer cannot avail of
sufficient information to make an informed choice and where
the supplier of the benefit is in a better position to make that
choice for them. These considerations are more valid in certain
areas than others; the medical area is a prime example where it
is not always possible to make an informed choice and where
the consumer is not an equal partner.

14 The economic theories put forward in this section are described further in
Nicholas Barz, 1998, The Economics of the Welfare State, Oxford University
Press.
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In all cases the benefit should still fulil the following criteria:

1. It should be non-tradeable; otherwise the recipient would
sell the good and use the money to finance other goods.

5 1t should not be easy to swap the item; otherwise if given
free food one could buy whiskey with the money one would
otherwise have spent on food.

3. 1t should be difficult to reject the good; otherwise the wider
social objective would not be achieved.

The Free Schemes are indeed non-tradeable and difficult to
reject as their value is specific to the recipient and the payment
is made directly to the service provider® They can also be
classified as merit goods as they fulfil the criteria of providing
private benefits to the individual, particularly in the area of
income supplement, assistance in budget management and
security. They also have wider social inclusion benefits, such as
encouraging people to remain active in society (Free Travel),
encouraging social contact (Free Telephone and Free TV
Licence) and supporting basic living requirements of heat and
light (Free Electricity).

One of the major advantages of the Free Schemes to the
individual is that they are inflation-proof and lifelong. Because
the allowances are based on a set number of units or product,
and not on a cash amount, the recipient is not affected by price
increases.® In addition, once the allowance is granted, the
benefit is immediate and usually for the lifetime of the recipient,
unless the household circumstances change. Once granted, the
benefit is paid directly to the service provider, ensuring that
there is no time lag or administrative delay in realising the
benefit. The schemes finance items of expenditure which are

15 This applies in the case of the Free Electricity, Free TV Licence and Free
Telephone Rental Allowances where the cost of the benefit is paid directly
to the service provider and appears as a credit on the recipient’s bill or a
Bree TV Licence. This does not apply in the case of the Free Travel scheme
where a persor can choose whether to use their Free Travel Pass or, in some
instances, may not be able to use their Pass depending on the availability
and suitability of public transport.

16 In the case of the Free Blectricity and Telephone Rental Allowances, there
is a set number of units/ rental, while the TV Licence is paid for in fudl.
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difficult to budget for on a weekly income and, in the case of the
electricity or phone bill, they finance usage which is usually
only known after the bill is received. These two monthly bills
can be a source of great anxiety to many on low incomes,
although greater flexibility in payment methods since the
schemes were first introduced now allow consumers to make
more regular payments as they choose.

In a number of official documents, the benefits to the
individuals and to society are cited, for example the
Commission on Social Welfare stated that “non-cash benefits may
serve a number of positive purposes, e.g. relief of anxiety concerning
bills every two months (electricity allowance), of loneliness (television
licence, felephome rental) or the prevention of hypothermia (fuel
schemes)”.” In terms of the wider benefit to society, the
Department of Social, Community and Family Affairs promotes
the desirability of social inclusion and participation. For
example, its mission statement seeks to “promote social well-being
through income and other supports which enable people to participate
i society in a positive way” *. The aim to promote social inclusion
is particularly relevant in examining the objectives of the Free
Schemes and the mission statement contains the Department’s
goal to “promote an inclusive society in which people can participate
in a positive way, by understanding the underlying cause of poverty
and exclusion and addressing the needs of those people affected.”™

Another positive aspect of the Free Schemes is their role in
underpinning independent living in the community.
Government policy is strongly in favour of care in the
community and enabling people to remain in their own
communities; for example, in relation to people with disability,
the Government has stated that it “is committed fo radical change

17 Report of the Commission on Secial Welfare, Tuly 1986, p- 208.

18  This mission statement was first published in Open, Fair and Caring, the
Department’s statement of strategy in 1996. It remains unchanged in the
current staternent of strategy, Inclusion, Innovation and Partnership, covering
the years 1998 to 2001,

19 ibid., p.14.
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to ensure that the needs and aspirations of people with disabilities,
their families, carers and advocates are comprehensively addressed”

In addition to the wider benefits of the schemes, listed above,
the schemes also fulfil a stated objective to recognise the
contribution older people have made to society over. their
lifetimes. In its ‘Action Programme for the Millennium’ the
Government states that it is committed to caring for older
people, recognising “that our older people have helped to build up
the country into what it is today. It was their sacrifices, their taxes and
their efforts which have helped to create the economic prosperity which
we now enjoy. In the true spirit of caring, we propose to repay their
efforts.”™
The Free Schemes are compatible with Government policy as
outlined directly above and the strategic aims of the
Department because they involve redistribution in a targeted
way to older people and people with disabilities. They are also
important in promoting social well-being and enabling people
to participate in society in a positive way. All of these effects
contribute to the overall objective of social inclusion. While the
objectives of the individual Free Schemes vary depending on
the nature of the benefit-in-kind provided, the schemes do share
a common set of objectives. These can be defined as:
® to provide assistance to those living alone by targeting them
with specific benefits providing both income and social
inclusion gains
s tosupport older people and people with disabilities in their
wish to remain in the community as opposed to
institutional care
e to support government policy which seeks to acknowledge
the value of older people in society.

While the social inclusion and reward aspects have been
primary motivators in the development of the schemes, the
income gains, while important, are considered secondary gains.

20 An Action Programme for the Millennium, 1997, Dublin: Stationery Office,
p.18
21 ibid, p. 17.
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There is a very strong view, shared by recipients, public
representatives and relevant agencies and interest groups that
the Free Schemes fulfil more than an income maintenance role
and that their social value is equally as important. One
submission made to this review stated that “they are of greaf
importance to the welfare and quality of life of older people. While the
Free Schemes contribute to the costs of what can be viewed as
necessities in today's society, they have a role above and beyond that of
being just income support.”

The results of the surveys conducted as part of this research
indicate that they are highly valued by the recipients and are
preferred to their cash equivalent. From the recipients’ point of
view, it is reasonable to conclude that wider social benefits do
exist and are valued.

In the wider context of broad social policy, there is evidence
that the general public attaches as much importance to merit
good-type spending as to receiving cash transfers through
reduced taxation. In a recent newspaper survey the general
public placed a very high priority (49%) on spending increased
revenue on public services (health, education etc.). This was in
preference to reducing rates of tax (14% each for the lower and
higher tax rates). It is interesting to note that there was very
wide consensus among all age groups who expressed their first
preference for public services, ranging from 48 per cent of those
in the 18-24 age group, to 54 per cent of those aged over 65

2.2 Abolition

The overwhelming public and political support for the Free
Schemes suggests that any measures to curtail or abolish the
schemes would not be realistic options. This view is also
confirmed by the three surveys conducted with recipients of the
schemes.

The nature of the political culture in Ireland has been
described as one of clientelist politics, which reinforces

22 MRBI Ltd. and the frish Times carried out this survey. The results were
reported in the Irish Times, & November, 1999.
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traditional political practice® In addition, Chubb notes that the
growth and influence of public opinion, electoral volatility and
pressure group activity means that “Increasingly in Ireland, as in
marty democracies, ‘the making of governmental decisions is not 4

majestic march of great majovities united upon certain matters of basic

policy. It is the steady appeasement of relatively small groups™ » This
point is affirmed in a submission received that stated “if any
moves were made to dispense with the schemes there would be an
outcry from those who receive the benefits of same and from their
representative organisations”. In this political context, it is
unrealistic to consider removing benefits from members of
society who are deemed to be vulnerable and deserving and
who have enjoyed those benefits for a number of decades.

It is in this context that the research questions posed in this
Blue Paper do not consider in any depth the option of
abolishing the Free Schemes or achieving the same objectives in
alternative ways. It is acknowledged that the taxpayers’ money
involved could be deployed in alternative ways to achieve the
schemes’ objectives by being spent in areas such as increased
community care services, different types of household benefits
or other worthy social expenditure programmes. However, this
report takes a pragmatic and realistic view of the political

‘system and assesses the Free Schemes on the basis of their
continued existence.

The abolition of the Free Schemes and their replacement with
a cash equivalent would have certain advantages for the
recipients and for the Department. It would be more equitable,
as the expenditure could be shared equally among the targeted
group.® It would also result in administrative savings, as the
Department would no longer have to liaise with the service
providers. Furthermore, the many anomalies and take-up

23 R K. Carty, 1993, ‘From Tradition to Modernity, and Back Again’, in Ronald
1, Hill and M. Marsh: (eds.), Modern Irish Democracy, Dublin: Irish Academic
Press, pp. 40-43.

24 Basil Chubb, 1992, The Government and Politics of Ireland, UK: Longman
Group UK Lid, p. 121,

25 For example, a person without a television receives no benefit at present.
Under a cash payment system, this parson would receive exactly the same
payment as any other qualifying person.

e e e
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problems, particularly on the Free Travel scheme, would not
arise. However, the fulfillment of the schemes wider social
objectives could not be guaranteed and ultimately other social
welfare recipients would demand similar cash payments. The
value of the cash payment would inevitably fall behind the rate
of inflation, as is apparent in the operation of the Fuel
Allowance, which is based on a cash amount. In this scheme, the
weekly allowance (£5) has not been increased since 1985, In the
longer term the real value of the Free Schemes as cash payments
would drop, the cash element would become part of the pension
and would require annual increases in line with other social
welfare payments.

From the foregoing commentary in sections 2.1 and 2.2, several
reasons can be advanced to explain the continued existence of
the Free Schemes.

1)  They are highly valued by the recipients.

2)  There are quantifiable benefits to the recipient and
society, which exceed the value of an equivalent cash
payment, e.g. social inclusion benefits.

3)  They reflect deliberate Government policy decisions to
direct consumption in a particular direction for the
specified target group.

4)  They are a tangible expression of society’s appreciation
and respect for older people.

5)  Abolition is politically unfeasible.

While the schemes’ positive impacts could be achieved in
alternative ways, it is important to reiterate that it was not the
function of this paper to analyse the case for abolition.

2.3 Target group

The definition of the target group for benefit-in-kind schemes
can strongly influence the targeting of the scheme affecting both
administration and take-up rates. A complicated means test can
lead to high administrative costs (in determining eligibility) and
low take-up rates (due to the perceived complexity of the
application process). On the other hand, a definition of the
target group that is too wide will lead to high scheme costs, by
providing benefits to those for whom they were not intended.
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Therefore, simplicity and clarity is required to devise a clear
definition of the intended targeted group that is practical to
operate and easy to understand. Proxy measures to identify the
target group are used extensively throughout the social welfare
system, e.g. it is not possible to ascertain a household’s risk of
hunger but it is practical to measure income and assets. A clear
definition should attempt to maximise coverage of the target
group and minimise coverage of inappropriate beneficiaries.

The targeting of the Free Schemes has been on those who are
living alone (or with certain excepted people) and who are in
receipt of a social welfare payment, which is either age over 65
- or disability — related.® The living alone condition does not
apply in the case of those aged over 75 or carers in receipt of
Carer’s Allowance, which reflects government policy in favour
of supporting people to remain in their own homes.

The use of age, indirectly through payment, as the criterion
for eligibility is a blunt mechanism as it is not possible to
directly associate need with age and a person aged 64 may be in
greater need than one aged 67. The use of payment type is a
more targeted approach in the case of disability payments
because entitlement to the payment is conditional on the person
having a disability which unambiguously establishes need.
However, in the absence of an individual needs assessment of
all those potentially eligible, the use of payment type, whether
based on age or disability, is the most simple and effective
method for targeting a specific group.

In practice it is difficult to attain perfect targeting, even for
the most well-known social welfare schemes, because some
eligible people simply neglect or refuse to apply for their
benefits. The eligibility criteria for the Free Schemes target a
particular group based on their social welfare payment and the
particular difficuities experienced by those living alone.

24 Income adequacy

It is important to know the income adequacy of the target
group, as this is one of the aspects relating to the efféctiveness of

26  Free Travel is universal and not dependent on a living alone condition.
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the Free Schemes in improving social inclusion and alleviating
poverty (even though the latter is a secondary aspect - see
section 2.1 above). As stated above, it is incorrect to assume that
the sole objective of the Free Schemes is the reduction of
poverty: the schemes have other important functions besides
poverty  alleviation, including securing individual
independence and autonomy. Expenditure that may be
considered poorly targeted when judged solely in terms of
poverty alleviation may well be effective in terms of social
inclusion and participation in society.

The definition of poverty used by the National Anti-Poverty
Strategy (NAPS) is a relative one which takes account of the
social and economic conditions in society. It states that:
“People are living in poverty, if their incomes and resources
(material, cultural and social) ave so inadequate as to preclude
them from having a standard of living which is regarded as
acceptable by Irish society generally. As a result of inadequate
income and resources people may be excluded and
marginalised from participating in activities that are
, considered the norm for other people in society”.”
Old age pensions have increased significantly over the last
number of years, by 14% in real terms since 1997. However,
despite increasing in real terms, and particularly in relation to
other social welfare recipients, they have failed to keep pace
with the overall growth in average household incomes. While it
is recognised that income needs are different across differing
ages and that the income needs of older people may be lower,
the limited variation in their incomes is noteworthy, with 90% of
older households living on less than £200 and 60 per cent living
on less than £100. A high dependence on social welfare
payments means that older people are particularly sensitive to
changes in the value of these payments.™

27 Sharing in Progress: National Anti-Poverty Strategy, 1997, Dublin: Stationery
Office, p. 3.

28 T Fahey, R. Layte, and C. Whelan (not yet published), Quality of Life After
Age 65 in Ireland: Assessing Material, Physical and Mental Well-being, a report
by the Bconomic and Social Research Institute for the National Council on
Ageing and Older People.
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ESRI research highlights the fact that, based on measures of
relative income poverty (i.e. without reference to deprivation),
households headed by older people face a higher than average
(and increasing) risk of income poverty.” This report notes that
in 1997, 29% of elderly households had incomes of less than 50%
of average while 59.5% fell below the 60% line, compared to
21.9% and 36.5% respectively for the general population. This
represents a sharp increase in elderly income poverty since 1994
when 9.8% of elderly households were below the 50% line and
41.5% below the 60% line.

In contrast, however, this research also shows that older
households do not face a higher risk of ‘consistent poverty’ (as
defined in the NAPS) than the general population. One of the
principal reasons cited by the ESRI for this is the range of Free
Schemes which are of particular benefit to the elderly but are
not taken into account in the ESRI calculations of household
income - thereby understating the actual disposable income of
elderly households. ®

The ESRI has also shown that people with disabilities,
regardless of the additional costs associated with their disability,
have almost as high a risk of poverty as people who are
unemployed and that the risk of poverty had risen for this
group. The recent report on ‘Monitoring Poverty Trends’
indicates that 56% of ill/disabled people fell below the 50%
income poverty line in 1997, compared to 44% in 1994, while
72% fell below the 60% line, compared to 74% in 1994. #

A number of payments and benefits-in-kind are available to
people with disabilities from the Health Boards and other
Government Departments, such as dietary supplements, a
Mobility Allowance, Motorised Transport Grant, and motoring
related tax concessions to meet specific needs. However, the

29 Economic and Social Research Institute, June 1999, Monitoring Poverty
Trends: Data from the 1997 Living in Ireland Survey, Dublin: Stationery Office
and Combat Poverty Agency.

30 Research is ongoing at the Economic and Social Research Institute on how
best to impute an accurate cash value for all benefit-in-kind schemes
including the Free Schemes and the medical card.

31 The benefits of the Free Schemes were not included in these studies.
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Commission on the Status of People with Disabilities
recommended that a graduated ‘Cost of Disability’ payment to
meet the specific needs of those with disabilities be introduced
and administered by the Department of Health and Children”

Many of the groups representing people with disabilities
view the Free Schemes as a ‘Cost of Disability’ payment and
would like the range of schemes and their value to be increased
to reflect their individual needs. Examples of the type of
schemes requested include free hospital car parking, air
conditioning and other medical and assistive devices. These
demands are made in the absence of a Cost of Disability
payment and in an effort to gain services for the individual
needs of people, in order to enable them to live their lives to
their full potential.

However, the demands made are particular to the individual
and are outside the purpose of the Free Schemes, which are
based on broad and indiscriminate eligibility conditions, 1.e. age
or disability related and living alone. One submission noted,
correctly, that “the schemes do not operate from the context of a social
model of disability.” The Free Schemes are not based on an
individual's needs or disability-related assessment. They have
no intrinsic health benefit, apart from the access to emergency
assistance available with the Free Telephone Rental Allowance.
Therefore, while they do have community care and social
inclusion objectives, they are not directly linked to disability or
the promotion of health objectives.

The vast majority of groups were in favour of retaining the
Free Schemes as they view them as “an attempt to ensure that
social exclusion and non-participation of people with disabilities in
society are addressed.” Only one submission requested their
replacement with a cash payment stating that “It is our belief that
the present system of benefit-in-kind schemes diminishes the
individual’s choice in what areas their expenditure may be in. The free
schemes adversely affect one's sense of personal control and
autonomy.”

32  The Commission on the Status of People with Disabilities, November 1996,
A Strategy for Equality, Dublin: Department of Equality and Law Reform, p.
129,
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The Free Schemes subsidise certain items, thereby increasing
the income levels of those who are in receipt. They also have the
benefit of directly targeting specific groups who have higher
risks of poverty such as those living alone and those with
disabilities. However, the primary way in which poverty is
alleviated is through the social welfare income system and the
rate of payment is the crucial factor in determining poverty
levels.

The Free Schemes also fulfil other functions apart -from
income maintenance, most notably in the area of social
inclusion. They represent an investment in collective gain from
their community care objectives and an immediate increment to
the quality of life of those in receipt of the schemes.

2.5 Effectiveness of the Free Schemes

The effectiveness of the Free Schemes is difficult to estimate in
the absence of explicit and measurable policy objectives. The
objectives are not specific enough to be measurable and the data
are not available to allow outcomes to be measured. This is
mainly because the schemes were established at a time when the
service providers were in State ownership and the schemes
were viewed as merely an extension of existing public services.

A fundamental difficulty in assessing effectiveness is that
without clear information of the social circumstances before
their introduction it is difficult to assess their overall effect at a
later time. For example, the growth in telephone usage or TV
ownership can be viewed as a result of economic and social
changes, but it is difficult to assess the contribution of the Free
Schemes in assisting those on lower incomes to participate in
those changes. Much of the evidence is outdated, particularly on
the Free Travel scheme where the last survey of usage was held
in 1973, and is of little benefit in monitoring the current benefits
of the scheme. ‘

The Free Schemes do operate as a subsidy to the income
levels of the recipients, thereby reducing the level of poverty for
those who are eligible and currently living in poverty. However,
it is more difficult to measure their social benefit precisely. Social
benefits are intrinsically difficult to measure as they are largely
based on people’s perceptions and value judgements. The Free
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Schemes surveys (discussed further in this paper) would
suggest that the social benefits are extremely valuable to the
recipients, as evidenced by the large majority of respondents in
favour of retaining the schemes in preference to a cash payment.
Many of the comments received as part of those surveys state
that they would not be able to avail of the relevant services
without the benefit of the Free Schemes.

Other benefits are derived by society in general, through
ensuring that a targeted group has access to basic services such
as electricity, transport and communications, which a cash
payment could not guarantee. In addition, a benefit-in-kind
does not simply displace cash income leaving the consumer
with more cash to choose other goods. It may also serve to
increase consumption of a particular service as in the case of
Free Travel. However, these are ‘soft’ policy objectives that are
difficult to measure in the absence of usage data, in particular
what the usage of these services would be if the Free Schemes
did not exist.

While it is difficult to estimate the exact value of the benefit-
inkind over a cash supplement, research studies on other
similar programs indicate that targeting particular types of
expenditure results in increased usage which would not
otherwise take place in the absence of the subsidy. For example,
a major study on the Food Stamp Program in the United States
indicated that providing food subsidies to low-income
households leads to about $0.30 more being spent on food for
every food stamp dollar provided. In contrast, providing cash
dollars Jeads to only $0.05-$0.11 more being spent on food.”

2.6 Conclusion

The rationale for the Free Schemes is valid in view of the social
benefits of these schemes, which could not be guaranteed by
direct cash provision. The objectives as defined are wide-
ranging and difficult to measure. However, the level of
satisfaction expressed by the recipients would suggest that they
are effective in meeting their social inclusion objectives. The

23 Peter H. Rossie, 1998, Feeding the Poor: Assessing Federal Food Aid.
Washington: AIE Press, p. 36.
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target groups who receive the Free Schemes have been shown to
have high risks of income poverty and those who are living
alone are more at risk of social exclusion, although it is noted
that the schemes are not based solely on income need.

The Free Schemes are effective in easing the lives of older
people and people with disabilities who live alone, and
providing a certain recognition of older people’s contribution to
society. However, the schemes are not viewed as part of the
basic qualifying payments and their value is rarely included in
any examination of income adequacy or poverty alleviation.

If the Free Schemes are viewed solely as additional income
support, then adequate income levels should mean that there is
no need for additional benefit-in-kind schemes. However, the
social benefits of the schemes are such that it is unlikely that an
increase in pension income could be offset by reducing the value
of the Free Schemes. Indeed, it is likely that such an injtiative
would be viewed by the target group as an attempt to claw back
the increase and would be strongly resisted by them.
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Free Travel

34 These quotations are representative of comments made on the Free Travel
survey questionnaires. See Appendices 2 ard 3 for a full description of the
survey methodology and questionnaires used.

29
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3.1 Introduction

The Free Travel scheme is universally available to all people
living in the State aged over 66, regardless of their income. It is
also available to certain people with disabilities under that age
and to all carers in receipt of Carer’s Allowance or its
equivalent. In addition, Free Travel is available to widows and
widowers aged between 60 and 65 years of age whose late
spouses had a Free Travel Pass.

Free Travel enables recipients to use public transport and a
large number of private bus and ferry services, free of charge. A
spouse or partner may also travel free when accompanying the
holder of a Free Travel Pass. In addition, certain people who are
medically assessed as being unfit to travel alone may be entitled
to a Companion Pass which allows them to be accompanied free
of charge. '

The Free Travel Pass may be used at any time, with the
exception of peak-time travel on city bus services in Dublin,
Limerick and Cork, and long distance travel leaving those cities
on Friday evenings.® There are a number of different transport
providers in the Free Travel scheme. The main operator is the
CIE group of companies, Bus Eireann, Dublin Bus and Iarnréd
Eireann. In addition, there are the following: the cross-border
travel scheme operated by both CIE and the Northern Ireland
Transport companies; a number of private bus operators located
mainly in rural areas; and a number of ferry operators and air
transport operators serving the islands. All transport operators
must hold a Public Service Vehicle Licence and operate on the
basis of set schedules and routes as required under the
conditions of the relevant legislation.®

35 Peak time travel exists Monday to Friday, from 7:00am to 9:45am and from
4:30pm to 6:30pm. Those who qualify for an Unrestricted Free Travel Pass
are entitled to travel free at any titme. This Pass is available to those who aze
blind or those in receipt of Disability Allowance whe have a mental
disability, are attending long-term rehabilitative courses or special schools.

36 The legislation governing the public transport services is contained in the
Road Transport Act 1932, which is under the remit of the Department of
Public Enterprise.
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3.2 Political objectives

The comments made by various Ministers in the D4il since the
establishment of the schemes help to shed light on their
objectives from a political perspective. For example, the
objective of the scheme, as expressed by the Minister for Finance
in the 1967 Budget Speech, was to relieve “the difficult
circumstances of old people who live alome...” by giving them
“additional help by way of free electricity and fransport.” The
Minister for Social Welfare elaborated further on the objectives
of the Free Schemes in 1995 stating that “The purpose of the Free
Schemes is to encourage elderly or disabled people, who are living
alone on limited means, to continue to live in their own homes rather
than go into institutional care.”” In 1998 the Minister for Social,
Community and Family Affairs, in describing the groups of
people entitled to Free Travel, stated that “The purpose of the
scheme is to encourage such people fo remain active in the
community...”®

Therefore, the main objective of the scheme is to encourage
older people and people with disabilities to remain independent
and active in the community, thereby reducing the need for
institutional care. :

Other wider and more specific objectives relate to a social aim
to facilitate mobility for those without access to cars, to ensure
good use is made of transport infrastructure during off-peak
times and to encourage people to use public transport, thereby
reducing traffic congestion, pollution and the cost of extending
the road and parking infrastructure. '

3.3 Costs and numbers

The growth in the numbers and costs of the scheme are set out
below:

37 Dail Debates, 13 June 1995,
38  Dail Debates, 4 February 1998,
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Figure 3.1: Number of Passes Issued and Expenditure (1967-1998)
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Source: Department of Social, Comununity and Family Affairs. See Appendix 5
for detailed figures

It is difficult to accurately assess the number of people in receipt
of Free Travel as the figures relate to number of passes issued
and do not take account of the low number of passes returned
when recipients die or cease to qualify. In addition, a certain
number of replacement passes are re-issued annually due to
loss, this figure amounting to almost 15,000 in 1998.

Despite this, it is clear that the number of recipients and costs
involved has increased significantly since scheme inception.
This is largely due to the widening of scheme eligibility, the
ageing of the population and increased Pass take-up due to
increased scheme awareness and the social dispersion of the
family. The percentage increase in the population qualifying for
Free Travel can be seen in the following table:
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Table 3.1: Percentage of the Population in Receipt of Free Travel

1967 T 166,000
1998 533,000

Source; Department of Sodial, Community and Family Affairs; Central Statistics
Office (1998 population statistics are provisional)

3.4 Current relevance of the scheme

Research indicates that the most important determinant of
public transport use is car ownership.” Ireland has experienced
significant growth in car ownership since the introduction of the
scheme.” Over the same period, research shows that the
percentage of older people using public transport for most
journeys has dropped significantly, from 73.1 per cent of survey
respondents in 1977 to 51.9 per cent of respondents in 1993.%
This is reflected in this report’s survey, which shows that only 25
per cent of respondents use the bus or train as their primary
means of transport.

While the growth in car ownership has been very significant,
the survey carried out as part of this report indicates that only
25 per cent of survey respondents use the car as their main form
of transport, suggesting that many pensioners are still
dependent on other forms of transport. This can be seen in the
figure below indicating that 25 per cent of respondents use their

39 This figure does not include spouses, who are entitled to accompany the
pass holder free of charge.

40 RJ. Balcome, A]. Astrop, E. Hill, 1998, Concessionary Fares: rip gencration
amang elderly pussengers, Transport Research Laboratory (TRL) Report 366.
Department of the Environment, Transport and the Regions, Berkshire:
UK.

41  Central Statistics Office ~ figures indicate that the percentage of households
having at least one car increased from 47.2 per cent in 1971 to 65.9 per cent
in 1991, This figure was higher in rural areas at 74.5 per cent. The European
Marketing Pocket Book 1999 indicates a household penetration rate of 74
per cent.

42 T. Fahey, P. Murray, 1994, Health and Autonomy Among the Over 655 in
Ireland, National Council for the Elderly, Report No. 32, Dublin,
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own car while the remainder depend on other means as their
primary method of travel.

Figure 3.2: Primary Means of Travel of Free Travel Recipients

Other
2% Bus
21%

Friend/Family
Car
26%

Own Car
25%

Public transport services are essential for people who cannot
drive or cannot afford their own car. This particularly affects the
older population and people with disabilities. It is also the case
that car ownership decreases as people get older, particularly
over the age of 75. ‘

CIE estimated the number of average annual journeys for
both pensioners and general members of the public, at the time
of the scheme’s introduction, as follows:

Table 3.2: Average Annual Journeys (1967)

Dublin Bus _ 264 208
Provincial Bus 10 5
Rail : 3 1

Source; Department of Social, Corununity and Family Affairs — Historical
schere files

It is not possible to track the change in travel usage and
patterns, due to the limited data available on passenger
journeys since the scheme was introduced. However, current
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estimates of passenger journeys undertaken in 1998 based on
general passenger surveys by CIE are set out below:

“Tuble 3.3: Annual Passenger Journeys and Revenue (1998)

Dublin Bus 189 208 11 105 0.50 0.55

Bus Fireann
- Provincial
Cities 19 47 25 2.2 0.48 0.61
Bus Eireann
-Long
Distance 43 10.6 25 9.8 0.92 1.55
Intercity Rail
10 i.6 14 7.0 452 6.09
Dublin
Suburban
Rail 22 1.1 5 0.6 0.53 0.89

Total 283 38.8 14 30.1 0.78 0.93

(1} The average yleld is derived by dividing the revenue received from the
Department by the total number of Free Travel journeys.

{2) CIE has estimated the average fare for all customers based on afl ticket
types issued, including Free Travel, adult, children and discounted fares.

Source: CIE ~ it should be noted that CIE has stated that these estimates are
only a ‘best guess’ from the information it has available

The table indicates that almost 39 million journeys or 14 per cent
of all travel relates to the Free Travel scheme. Howeves, it is
notable that the number of journeys made on Dublin Bus is only
just over double the number made on Bus Fireann Long
Distance and four times the number made on Bus Eireann
Provincial Cities. This is particularly surprising in view of the
data in Table 3.2 indicating that pensioners made only 5 annual
journeys on Provincial Bus in comparison with 208 on Dublin
Bus in 1967. This would appear to indicate that a major change
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has taken place in the ratios between long distance bus and
Dublin bus trips since 1967 or that there is some problem with
the 1998 method of estimation. It is also surprising in view of the
survey results of this report, the higher number of bus services
in Dublin and the fact that more than 25 per cent of Free Travel
recipients live in Dublin.

The overall level of usage also appears high at 14 per cent of
all journeys. While those in receipt of Free Travel Passes
comprise almost 14 per cent of the total population, they are less
likely to use public transport as frequently as adults in
employment or children attending schools. This is obvious
when one considers that 23.4 per cent of Free Travel Pass
holders are aged 80 years and over, indicating that their use of
public transport is significantly lower than that of the general
public (see table 1.3). The apparent inconsistency in these
figures is most evident when one examines the situation in
Dublin where the majority of services are located, and yet the
number of Free Travel Passholders accounts for 12.6 per cent of
the population but as much as 11 per cent of the journeys
undertaken.

It is clear that usage figures can be difficult to interpret. For
example, statistics from the London Transport Authority, which
also provides Free Travel, indicate that 21 per cent of all bus .
journeys are undertaken by Free Travel Passholders. However,
this high proportion can be explained somewhat by comparing
it with the number of underground journeys undertaken, which
at 3 per cent suggests that Passholders have a much higher
reliance on bus transport, which may be due to difficulties in
gaining access to underground stations.®

Usage data of concession trips made in Northern Ireland
indicates that older people make 26 journeys per year in
comparison with 74 journeys made by recipients of the Free
Travel scheme.® However, the concession travel in Northern
Ireland operates on a limited number of routes and pays only 50
per cent of the fare, suggesting that there may be less travel
journeys undertaken.

43 London Transport Market Planning, 1998, Market Report 1998.
44  Data supplied by the Department of the Environment, Northern Ireland.
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The usage estimates supplied by CIE relate to overall usage
of transport services and do not include information on the
number of Free Travel recipients who do not use the service. The
response rate to the Free Travel survey, at 60.2 per cent, was the
lowest of the three surveys conducted. This may be due to a
more complicated survey form but it also reflects the inherent
difference in take-up of Free Travel.

The representativeness of the survey respondents was
examined on the basis of age and compared to the total number
of Free Travel recipients. This indicates that the proportion of
those responding to the survey was higher amongst those aged
66 to 74, amounting to 10 per cent above the total proportion of
recipients in this age group. The under 66 age group was 2 per
cent lower while the 75 and over age group recorded a decrease
of 8 per cent. The drop in the oldest age group is significantly
higher, more than double that recorded in the other surveys,
indicating that this particular group, because they do not use
the scheme due to age and frailty, saw no value in participating
in the survey. This concurs with the opinions expressed by a
nummber of telephorie callers in response to the survey.

The survey indicates the following;:

® 79 per cent of respondents use their Free Travel Pass®

e 83 per cent of respondents are physically able to use their
Free Travel Pass

e 42 per cent of respondents live in an area with a city bus
service

@ 75 per cent of respondents living in rural areas have access
to Free Travel.

The following figure shows the frequency of Free Travel Pass
usage by survey respondents across all services:

45 39 per cent of the group who stated that they never used their Free Travel
Pass indicated that they had their own car.
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Figure 3.3: Travel Patterns and Usage of Free Travel Pass (%)
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This figure indicates that although 79 per cent of respondents
state that they use their Free Travel Pass, usage varies
significantly across the individual services. Approximately 50
per cent of respondents never use a particular service and the
majority of provincial and train journeys are on an annual basis
only, indicating that many recipients use the Free Travel Pass
very infrequently on these services,

The results of the survey do not show the number of journeys
undertaken. However, it is quite clear that the major
beneficiaries of the scheme are those living in urban areas who
can avail of city bus services on a weekly basis. This finding is
in keeping with separate studies carried out on the use of
concessionary or free travel in areas in the UK and Northem
Ireland which also indicate higher usage of concessionary travel
in urban areas. For example, the UK take-up rate of
concessionary travel was 81 per cent in metropolitan counties
compared with 47 per cent in the shire counties.” A survey

46 1t should be noted that travel concessions in Northern Treland are limited
1o 50 per cent of fares while the UK operate a variety of travel concessions
ranging from free travel, reduced fares, fixed fares and tokens.

47 MW, Pickett and AJ. Barton, 1986, Local Authority OAP Concessionary Fares
Schemes, 1984/85. Research Report 34. Department of Transpozt Transport
Planning Division, Berkshire: UK.
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carried out in Northern Ireland indicated that 35 per cent of
concessionary trips are made by just 7 per cent of those eligible.*

Submissions received indicate that people place great value
on the Free Travel scheme. One submission stated that “One of
the great innovations in social policy in Ireland was the introduction
of the travel pass for persons over 66. This is highly valued among
older people. To substitute this for cash would also be detrimental and
would not achieve its desired [objective, which is to ensure that older
people have mobility,” e ' '

However, some of the submissions noted that the Free Travel
scheme was poor value for money and appeared to operate as a
subsidy to CIE. This view is based on the fact that a certain
number of Pass holders do not or cannot avail of the service due
to physical or geographical difficulties. This view does not take
account of the increased number of beneficiaries and the
changing patterns of travel, which might suggest that the
current payment to CIE is inadequate.

It is recognised that the value of the scheme varies greatly
depending on the individual's circumstances, such as mobility,
income, general health and lifestyle. A person with his or her
own car may not choose to use their Free Travel Pass and
therefore receives little value for it, Similarly, an individual with
limited mobility receives very little value from this scheme
compared to an active person, and a person in a rural area with
no access to public transport would also receive lttle value from
this scheme.

The survey asked respondents to indicate when they would
use their Free Travel Pass the most. It is clear from the figure
below that there is a very high usage of travel for social and
shopping purposes. However, there is also a high usage for
visiting doctors or hospitals for health needs. This is a useful
indjcator of the success of the Free Travel Pass in supporting
general Government policy in favour of care in the community.

48 Data supplied by the Department of the Environment for N orthern Ireland.
This data is not directly comparable due to the limited services available in
Northern Irefand.
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Figure 3.4: Primary Reason for Use of the Free Travel Pass
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The survey asked recipients if they would choose to keep Free
Travel in preference to an increase in their weekly social welfare
payment. The majority of respondents (48 per cent) indicated
that they would prefer to keep Free Travel while 36 per cent
expressed a preference for cash and 16 per cent had no opinion.
The higher number in favour of a cash payment differs from the
results of a similar question asked in the other Free Schemes
surveys and reflects the inherent take-up differences in the Free
Schemes. It also suggests that the Free Travel scheme does not
confer the same high level of benefits.*

3.5 Achievement of objective

Because the Free Travel scheme is a universal scheme for all
people over the age of 66, it is difficult to quantify its overall
offectiveness. The benefits range from those who are dependent
on public transport to those for whorm it may be a nice ‘perk’.
The Free Travel scheme was established in 1967 to use spare
capacity on public transport at a time when people had a much
greater dependence on public transport and when there was
spare capacity which the Government was better able to draw
on to advance its social policies. The growth in car ownership
suggests that usage may be decreasing amongst those who can
afford to own a car. However, the growth in incomes, trave}

49 It should be noted that the other surveys gave the details of the actual cash
subsidy while in this survey respondents were asked if they would prefer
an ‘adequate amount” instead of the Free Travel.
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opportunities and the dispersion of the family suggest that the
social benefits may be increasing. It is still the case that public
transport services are essential for those recipients who cannot
afford or use a car. It is also the case that car ownership
decreases as people get older, particularly over the age of 75.

 Free Travel ensures that the costs of journeys which recipients
have to make are free to them, thereby leaving more money
available to spend on other items. In addition, it encourages
recipients to travel more than they could otherwise afford, The
travel patterns of those who are not in the workforce are likely
to be more responsive to fare increases compared to commuters
and therefore the availability of free travel gives this group
important social benefits. It also confers additional benefits on
lower income groups who are more frequent users of public
transport.

However, the scheme is not based on the need for transport
but on the age or social welfare payment of the recipient. There
fs no account taken of a person’s income or wealth. The amount
of benefit accruing to the individual depends on a person’s
physical well-being and access to available transport services.
While it is recognised that mobility provides important social
and psychological benefits to older people and people with
disabilities by enabling them to remain active in the community,
it is difficult to assess the extent to which the availability of Free
Travel contributes to that overall objective.

3.6 Alternatives and issues arising

In order to examine the operation of the existing scheme, it is
necessary to examine alternative ways of achieving the scheme
objectives. A number of options are considered, some of which
were raised in submissions and were discussed at the Input
Seminars conducted. They range from the abolition of the
scheme and its replacement with a cash system, to a more
limited version of the existing scheme. These options are
described briefly and discussed further below.

3.6.1 Scheme options
1. Cash payment - this would involve the abolition of the Free
Travel scheme and the value of the scheme being
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distributed amongst all those eligible. This would promote
income equity amongst all users. Scheme expenditure
would be reduced due to the savings on administrative
costs. This would do little to promote the scheme objectives
of increasing mobility.

Flat fare - this would introduce a flat fare charge on all
valid transport services regardless of the length of journey.
This would reduce scheme expenditure, depending on the
fare introduced, but would also reduce take-up rates.

Reduced fare — this would introduce a discounted fare,
usually half the normal fare, for all transport services
regardless of the length of journey. This would reduce
scheme expenditure, depending on the discount
introduced, but would also reduce take-up rates.

Subscription fee — this would involve paying a once-off or
annual subscription fee for a Pass to allow unlimited travel
on all valid services. This would reduce scheme expenditure
by ensuring that only those who use the scheme would
avail of the Pass but the effect on take-up would be greater
on those who are least well off and most dependent on
public transport.

Voucher scheme — this would involve the allocation of a
fixed number of vouchers to each beneficiary, which would
promote equity amongst users. The effect on scheme
expenditure would depend on the number of vouchers
issued and the higher administrative costs involved. This
would do nothing to promote additional travel and would
require beneficiaries to pay the full cost of their travel when
the vouchers were used up.

Distance limited Free Travel — this would permit free travel
on all valid transport services but it would be limited by
distance. This would adversely affect those in rural areas,
who may only use their Free Travel Passes on long distance
routes. This would reduce scheme expenditure while still
maintaining the basic objective of the scheme. '
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Cash Payment

The results of the survey show that more than half (54 per cent)
of the respondents would not travel or would reduce their
journeys while 35 per cent would travel the same amount if they
had to pay the full fare.® This is shown in the figure below:

Figure 3.5: Travel Patterns if Recipients had to pay Full Fares

No Opinion
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Would not Travel
at All
24%
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35%
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While the abolition of the scheme and the distribution of
expenditure amongst those who are eligible would ensure a
uniform benefit to all recipients, it would do little to achieve the
scheme objectives and would have a disproportionate effect on
those who are most dependent on public transport.

A cash system is already available, for people with
disabilities, through the Health Boards, by way of a means-
tested Mobility Allowance (£43.20 per month in 1999). This
Allowance is available to provide financial support to severely
disabled people who are unable to walk or use public transport.
However, the Allowance in itself does nothing to increase the
level of accessible transport available. This is evident in the
constant criticism from organisations representing people with
disabilities, concerning the difficulties involved in- ordering
accessible taxi or hackney services, despite the increase in
numbers made available.

50 These figures must be treated with caution, as it is possible that some
respondents did not reveal their reat preferences if they thought there was
any possibility that the scheme would be curtailed.
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Many submissions received argue that the possibility of
cashing out ~ paying the value of the Free Travel in cash instead
of providing someone with a pass — could have significant
advantages for those who cannot access the public transport
system. This would introduce a two-tier system whereby people
could choose between a Free Travel Pass and its cash equivalent.
The cash equivalent would enable people to fund alternative
forms of private transport and would ensure uniformity of
benefit among those unable to avail of public transport.

However, the concept of cashing out is not in keeping with a
fundamental aspect of the scheme as originally envisaged; that
of using existing spare capacity on public transport as it covers
the country. Therefore, it is inevitable that some people will not
be able to use the service and that others will gain greater
benefit by increased usage. Furthermore, cashing out would do
little to facilitate the provision of public transport services
where none exist nor would it facilitate the provision of
accessible public transport. The current cost of the Free Travel
scheme, at £66 per person per annum (see table 1.4 above),
would not be sufficient compensation and there would
inevitably be demands for increased compensation payments.

Finally, cashing out would add considerable administrative
complexity to the scheme. People would have to choose
between the cash option and the Free Travel Pass and those who
chose the cash option would no longer have any eligibility for
Free Travel, thus requiring controls to ensure that people could
not access both the Free Travel and the cash value.

Given the gaps in coverage, the abolition of the Free Travel
scheme and its replacement with a cash payment is largely
irrelevant where there is no public transport expenditure
provision. It would do little to solve the problem of non-existent
public transport in raral areas or inaccessible transport for
people with disabilities. It is also the case that the equivalent
cash payment would not be sufficient to guarantee an adequate
amount of travel for all people and would inevitably lead to
demands for increased payments. Finally, it is most likely that
public reaction would be so strongly opposed to this option that
it would not be politically realistic.
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Flat or Reduced Fare

Survey respondents were asked if they would travel the same
amount or less if they had to pay a reduced fare. The number
who stated they would not travel at all or travel less reduced to
47 per cent and the number who stated they would travel the
same amount increased to 40 per cent in comparison to the
higher figures shown above in Figure 3.5.

These figures indicate both the monetary value and the social
benefits of the scheme to those who would not be able to travel
without it. They also provide a very clear rationale to justify the
principle of discounts for travel that, in the absence of the
scheme, would not otherwise take place.

Take-up rates across a number of different schemes in the UK
indicate that the average take-up is 57 per cent. The free fare
pass has the highest take-up rate of 79 per cent, flat fare passes
have a take-up rate of 66 per cent and half-fare passes have a
take-up rate of 49 per cent.

An analysis of concessionary fare schemes in the UK that have

changed in nature showed that

¢ the dilution or removal of a free scheme leads to a
substantial decrease in the number of concessionary trips

e when a flat fare is introduced, there is usually a much
greater loss of short trips previously carried free than of
longer trips.

Introduction of a flat or reduced fare would impact most on
those who are most dependent on public transport, while the
introduction of an initial subscription fee would have the same
effect, by preventing those who are unable to pay the fee of
availing of the scheme. It would also discourage people from
travelling, which is against the primary objective of increasing
mobility and activity.

Voucher Scheme
The abolition of Free Travel and its replacement with a voucher
type system, which would be open to a wide range of transport

51 RJ]. Balcome, A} Astrop and E. Hill, op. cit., p. 25.
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providers including taxis and hackneys, would be complicated
and less feasible than the current system. Voucher schemes, by
their nature, introduce stigma into a scheme. In addition, they
are administratively unfeasible, particularly if issued annually,
as the number of vouchers and potential operators would be
enormous. For example, if people were issued with only four
vouchers per month, allowing two return journeys, this
amounts to 25 million vouchers to be processed annually, based
on the current number of Free Travel Passes issued. The
experience of the Department operating a voucher based
scheme, such as the Free Bottled Gas scheme, which is claimed
by only 414 recipients, suggests that the difficulties inherent in
this type of scheme make it most unsuitable for a central
Government Department to operate.”

There are huge payment and accounting difficulties, which in
the case of the Free Bottled Gas Allowance have resulted from
vouchers being presented that are more than two years old. In
addition, vouchers are easily lost and there is a much greater
fraud potential, requiring more involved administrative and
control procedures. Finally, the current value of the Free Travel
Pass would not be sufficient to provide an acceptable amount of
travel and would inevitably lead to demands for increases.

Subscription Fee

A subscription fee could be based on a once-off or annual
payment in exchange for which the recipient would receive a
Free Travel Pass. This would facilitate better usage information
and reduce scheme expenditure, as only those people intending
10 use the Pass would purchase it.

However, the introduction of a fee would impact most on
those who are on the Iowest incomes. It would also result in
decreased take-up, particularly amongst those who use their
pass on an occasional basis only. The effect of this would be
completely against the purpose of the scheme, which is to
encourage mobility as much as possible.

52 Recipients of a Free Bottled Gas Allowance, which is payable to those whe
do not have access to an electricity supply, receive 14 vouchers annually
which are redeernable against the cost of a drum of gas at time of purchase.
The retaiier in turn redeems the vouchers with the distributor who claims
from the Department, :
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Distance Limited

The introduction of “distance limited’ free travel has more
positive advantages. It maintains the basic objective of the
scheme by enabling people to remain active in their community
and introduces greater equity of usage amongst users, i.e. those
who are most likely to avail of long distance travel are usually
more active and more affluent. It would reduce scheme
expenditure on long distance and intercity rail, which currently
accounts for 55 per cent of all expenditure. The expenditure
saved in this measure could be used to develop and support
alternative types of transport services, which are community
and socially orientated.

However, it would affect disproportionately those recipients
who only use Free Travel for infrequent journeys, which may be
of great social benefit to them, such as visiting family or friends
in other parts of the country. The survey results show that many
Free Travel Pass holders use their Pass on provincial bus and
train services on an annual basis only, suggesting that this group
may be most affected by any measures that limit travel by
distance.

Overall, it is considered that the Free Travel scheme should
be retained in its present unlimited format as this is most in
keeping with the scheme objectives to support mobility. If any
alternative is to be considered, the ‘limited by distance” option
would appear to offer the next best alternative.

In addition to the specific operational details of the scheme, a
number of other Free Travel issues arose in the course of this
Blue Paper. The results of an analysis of Parliaméntary
Questions and representations received in the Department,
between the period 1995 and 1998, is shown below:
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recent White Paper on Rural Development noted that “the
absence of an adequate public transport service in all areas means that
transport is a major contributing factor in marginalisation. Its
availability plays an increasingly important role in accessing services
such as healthcare and in the social integration of people living away
from service centres.”* The Department, as part of its social and
community affairs remit, has a clear role to play in the
development of policies to prevent social exclusion.

Free Travel is based on using spare capacity on existing
‘conventional’ public transport services, which are deemed to be
economically viable. These services operate on the basis of set
schedules and routes, as required under the conditions of the
relevant legislation. The Department is not a public transport
provider and must reserve the right to decide what it considers
are suitable transport services and pricing structures. For
example, the provision of hospital bus routes, ‘bingo runs’ and
other group outings are not in keeping with the fundamental
basis on which this scheme operates. There is a common
misunderstanding that because the Department pays transport
providers to operate the Free Travel scheme, it should also be
obliged to provide services where none exist, or that it should be
in a position to compel transport companies to provide vehicles
accessible to people with disabilities.

With regard to the private operators, it is notable that
although there are over 1,600 private transport operators, there
is only a small number (73), involved in the Free Travel scheme.
While many of these operators would not be interested in the
Free Travel scheme due to the nature of the service they provide,
e.g. weekend travel between cities, the Department should
ensure that private transport operators are encouraged to avail
of the scheme. In this regard, anecdotal evidence suggests that
many operators are not aware that they can avail of the scheme
while others indicate that the application procedures are unduly
onerous and time-consuming, particularly the legislative

56 Department of Agriéulture and Food, August 1999, Ensuring the Future ~ A
Strategy for Rural Development in Ireland: A White Paper on Rural Development,
. Dublin: Stationery Office, p. 32.
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requirements on time schedules and set routes” The
Department should open discussions with the private transport
operators in an effort to encourage more operators to accept the
Free Travel Pass on their services.

Anecdotal evidence suggests that a number of private
transport operators would not be viable in the absence of the
Free Travel scheme. If this is correct they should not be included
in the scheme, as they are clearly providing a social service
which is outside the remit of the scheme objectives. Their
service may be of great benefit and could be supported in other
ways but the fundamental principle of the Free Travel scheme is
to utilise existing spare capacity and not to subsidise or provide
a livelihood for transport operators. It is implicit in the scheme
that it is based on ‘spare capacity” of existing services.

If the scheme were intended to guarantee transport to all
potential recipients, this would mark a radical change and
would inevitably lead to major increases in expenditure. It
would also require the development of a social transport
infrastructure, which is outside the competence of the
Department.

3.6.3  Social transport

Because of the nature of the Free Travel scheme, there are
specific access and take-up inequities, which are not present in
the other Free Schemes. These inequities, based on access, affect
other disadvantaged groups as well as those eligible for Free
Travel.

The White Paper on Rural Development noted that “Given the
low and dispersed population of many rural areas, innovative
approaches to transport provision are required and a structured
approach is necessary to apply solutions at a local level.”™ As part of
its wider social and community remit, the Department should
support the separate development of services, which are social
in nature and outside the ambit of the Free Travel scheme. The
type of services envisaged would not be suitable for use under
the Free Travel scheme.

57 The Department of Public Enterprise is currently reviewing the Road
Transport Act, 1932, which is the main legislation in this area.
58  Department of Agriculture and Food, op. cit., p. 32.
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These services would be locally based and community
organised. They would be unlikely to operate on the basis of set
routes and schedules. They would be mainly social in nature
and probably not sustainable without some type of subsidy.
Examples include services such as ‘Dial-a-Ride’, which allows
people to pre-book and be collected, wheel-chair accessible
vehicles and community car schemes based on shared hackney
services. There are a number of these schemes operating
throughout the country, some of which have received grant
assistance from the Department. However, they experience
great difficulties in obtaining and maintaining regular financial
support. One such group has noted in its literature that “a great
deal of time has been spent seeking aid, with mintmal success. This
may be considered to be our program’s greatest stumbling block.”™

The Department could facilitate and support the introduction
of a ‘Social Transport Fund’ which would be available to
voluntary and community based organisations for the provision
of local transport initiatives. The fund could be located in the
Department or might be more suitably located and managed by
local authorities who, in partnership with the community,
would have greater knowledge of local services.

In this regard, the White Paper noted that “each County
Development Board will carry out an audit of local transport needs
and services as a priority and will identify, with the relevant partners,
the most appropriate co-ordination and delivery mechanism to ensure
effective local transport provision in its areas.”® The management
and location of the Social Transport Fund in the local authorities
would be in keeping with the principles of community
autonomy and devolution of services.

3.6.4 Time restrictions

Time restrictions on city bus services have been a feature of the
Free Travel scheme since its inception in Dublin, Cork and
Limerick.® There are no peak time travel restrictions on DART

50 Rural LIFT is a community connections Sponsored Project serving West
Cavan, North Leitrim and West Fermanagh. It is supported by ADM and
the Combat Poverty Agency,

50 Department of Agriculture and Food, op. cit., p. 33.

I



A Review OF THE FREE SCrmMis 53

or suburban rail services provided by CIE and private transpoxrt
operators in other parts of the country. The fact that there are no
time restrictions on the DART or suburban rail services would
appear to be an anomaly in the system.

It was stated in the D4il by the Minister for Finance in 1967,
when the scheme was being introduced, that “A scheme is being
worked out in consultation with CIE whereby old age and blind
pensioners will be able to travel free of charge on CIE buses and trains
during periods when traffic is not heavy.”

This was explained further in his reply during the Budget
Debate when he stated that “The only restriction will be that the old
people will be expected to use this facility in off-peak hours, and I think
that is fairly reasonable.”

The central issue in regard to time restrictions relates to
capacity constraints. Time restrictions have been put in place
because the transport companies concerned are under severe
pressure from commuters travelling to and from work and
school in the morning and evening. In this regard, CIE has
expressed grave reservations about any relaxation in time
restrictions, as many of their services are already operating at
full capacity, even in off-peak hours. The demand for a change
in this feature of the scheme is not simply a matter of additional
expenditure but is a fundamental issue related to the capacity of
the public transport system. Any additional demands on
capacity would have consequences beyond the scope of the Free
Travel scheme.

It must be noted that demands for the easing of time
restrictions are, without exception, based on the fact that people
have difficulty attending hospitals for appointments that fall
within the restricted peak times. In a certain small number of
cases and where there are exceptional circumstances, i.e. where
a person is undergoing treatment over a period of time, the
Department has issued a temporary Unrestricted Travel Pass.

61  They do not, however, apply in the case of mentaily handicapped people,
people attending long-term rehabilitation courses or certain work
experience programmes, and certain other disabled or blind people. These
people are issued with an Unrestricted Free Travel Pass that enables them
to travel during the normally restricted travel times.
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This is an appointment-scheduling problem that hospitals
and health boards should be asked to examine. For example, in
certain rural areas, where a bus service may exist only once a
week, local medical services ensure that appointments are made
which are suitable for the people travelling. The Department of
Health and Children and the individual Health Boards should
examine this problem with a view to introducing more
convenient and flexible appointments for those who are in
receipt of a Free Travel Pass.

3.6.5 Extend to other groups

Demands to extend the schemes to other groups have been a
feature of all Free Schemes since their introduction. In addition
to the general categories discussed in Chapter 7, a number of
demands have been made to extend the Free Travel scheme to
other groups. The main areas of extension are:

@ spouses in their own right and children accompanying the
pass holder

a companion pass for all people with disabilities

carers who are no longer caring

non-resident pensioners when visiting Ireland on holidays
all social welfare recipients when travelling to keep hospital
appointments

a return journey ticket for parents accompanying children
to residential care

[

The metits of extending the schemes to these specific groups are
discussed below. :

Extend to spouse and children .

A Free Travel Pass is granted to the qualifying person and not to
his or her children or spouse. While a spouse, regardless of age,
does benefit from being able to accompany the passholder, he or
she is not a qualified person and has no underlying claim until
he or she reaches the qualifying age. The fact that a spouse can
accompany the pass holder is a positive aspect of the scheme,
which should encourage greater mobility. To extend the scheme
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further to include children would appear to be excessive in view
of the numbers and cost of this scheme.

However, to extend the Free Travel scheme to such a group of
people in their own right would be completely outside the
objectives of the scheme and would discriminate against other
groups such as single people, who cannot avail of the pass until
reaching the qualifying age. There are no grounds for extending
the scheme to spouses or children of passholders.

Extend the Companion Pass to all people with disabilities
The Free Travel Companion Pass, which is available to certain
people who are medically assessed as unfit to travel alone,
enables a person 16 years of age, or over, to accompany the pass
holder free of charge. The purpose of this scheme is to ensure
that a person’s entitlement to Free Travel is not diminished
because a companion cannot afford to accompany them.

In general, a Companion Free Travel Pass is only available to
persons aged over 66 if they held a pass when they were under
66. Other eligible categories include people who are blind,
coniined to wheelchairs, those who are 75 years and over who
are certified as unfit to travel alone and people who are being

“cared for by a carer who is in receipt of a Carer’s Allowance.
Recipients of Invalidity Pension must satisfy one of the
conditions outlined above in order to qualify for a Companion
Pass. The conditions are quite difficult and many Invalidity
Pensioners do not qualify, despite the fact that they cannot
travel alone.” The cost of extending a Companion Free Travel
Pass to all Invalidity Pensioners, regardless of their disability,
would be in the region of £1 million.

In confrast, recipients of Disability Allowance who are
certified-as unfit to travel alone qualify much more easily for a
Companion Pass. This facility is available to this category since
1990 on the basis that these recipients were unlikely to be in a
position to pay a companion to accompany them.

The Free Travel scheme seeks to encourage recipients to
remain mobile. This would suggest that a person with a

62 Figures are not available to indicate how many people are affected in this
way.
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disability who is unable to travel without the assistance of a
companion should be facilitated, regardless of the nature of
their social welfare payment. However, there has been a
significant growth in the number of companion passes issued
since the introduction of the scheme and CIE is of the opinion
that the “spirit’ of the companion pass is not being honoured in
all cases.

In theory, a companion pass should only be issued to a pass
holder who is unable to travel without assistance. However,
anecdotal evidence would suggest that some pass holders are
quite capable of travelling alone and the facility of the
Companion Pass is simply an additional ‘perk’. If this is the
case, then it is clear that CIE may be justified in its concerns.

One method of ensuring compliance is that a person with a
companion pass would not be allowed travel without their
companion. This could be further controlled by introducing
companion identification by photo ID. However, this would
introduce very high levels of control and would operate against
the person who depends on a number of people to accompany
them. It would appear that the correct way to deal with this
issue is to ensure that Companion Passes are issued only to
those people who have definite needs. -

It is recommended that a Companion Pass should be issued
to all people with disabilities who are unable to travel alone.
However, the guidelines for issuing such passes should be
reviewed to reduce scheme abuse.

Extend to carers who are no longer caring

Carers in receipt of a Carer’s Allowance or an equivalent Social
Welfare payment are entitled to a Free Travel Pass since 1998
while they are in receipt of payment. This recognises the
additional costs which carers may incur in shopping for the care
recipient or visiting them when they are hospitalised. However,
when the person is no longer caring, they lose their eligibility
for Free Travel, which is contingent on the payment of Carer’s
Allowance.

The problem of granting Free Schemes to people in receipt of
shorter-type payments was recognised in the Review of the
Carer’s Allowance where it was noted that “non-cash and other
benefits to carers could mean a significant ‘step-down’ in income when
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the carer’s payment ceased.”® This matter is further discussed in
Chapter 7 in the context of extending further schemes to carers.

Inevitably, any extension of the scheme leads to additional
demands for further extensions. However, it would not be
feasible to administer this type of extended scheme. It would
also be unfair to all other carers who visit hospitals but who
were never in receipt of a Carer’s Allowance.

Extend to non-resident pensioners

In recent times, the Federation of Irish Societies in the UK has
Jobbied strongly on behalf of its members that the Free Travel
scheme be extended to all Irish citizen’s resident in the UK,
when visiting Ireland on holiday, in recognition of their past and
present contribution to Ireland. The Joint Oireachtas Committee
on Family, Community and Social Affairs also asked that this
matter be examined.

The Free Travel scheme, as in the case of other social welfare
schemes in Ireland, is available to all eligible persons
irrespective of nationality. The Department has advised that it
would not be possible to extend the scheme to Irish nationals
resident in the UK, as this would be contrary to EU law, which
prohibits discrimination on grounds of nationality. This would
mean, therefore, that if the scheme were to be extended on the
lines suggested, it would have to be extended to all pensioners
who are EU nationals coming to Ireland for temporary stays.

Extending the Free Travel scheme to all retired citizens of the
European Union is not in keeping with the objectives of the
scheme and would have significant cost and administrative
implications, bearing in mind that the scheme is based on spare
seating capacity being available on public transport during off-
peak hours only. It is also likely that CIE would be extremely
reluctant to grant this concession under current arrangements
and would require full fares to be paid in order to maintain its
revenue stream from this sector. The estimated cost of extending
the scheme, based on a minimum number of journeys, could be
in the region of £8-£15 million. It would be difficult to expect

63 Department of Social, Community and Family Affairs, 1998, Review of the
Carer’s Allowance, Dublin: Stationery Office, p. 64.
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Irish taxpayers to fund the cost of this extension in the absence
of a reciprocal type arrangement for Irish pensioners visiting
other EU States. .

The fundamental objective of the Free Travel scheme is to
encourage people to remain active in their community, thereby
preventing or delaying the need for institutional care. This
objective does not extend to facilitating senior citizens who visit
this country for tourism purposes.

Extend to all social welfare recipients

A submission from one of the Health Boards suggested that a
Social Welfare recipient travelling for a hospital appointment
should be given a free travel ticket for the journey. The
submission suggested that “this would be a more efficient and
effective way of assisting with the travel cost associated with each
appointment. The bus or train would be in operation anyway and we
would not have to make a cash contribution towards travel when there
are probably vacant seats to be filled.” This is another example of
the common misunderstanding that the Free Travel scheme is
“free’. Tt is unclear from the submission who the Health Board
expects to pay for the cost of the travel.

The extension of the Free Travel scheme to all social welfare
recipients to facilitate them in keeping hospital appointments is
not in keeping with the basis on which this scheme is operated,
ie. lifelong benefit using spare capacity. It would not be
administratively feasible if based on the use of vouchers, as
outlined ‘previously, and would also face the same time
restrictions discussed above.

Extend to parents accompanying children to residential care

This request for extension is for parents or people who
accompany someone to a residential home on a regular basis.
They can travel free with the person, as that person is entitled to
a Companion Pass, but cannot avail of Free Travel on the return
journey. This appears inequitable, as the person would not be
travelling if they did not have a duty of care. However, any
extension to include this type of travel, like all other requests,
adds further complexity to the scheme. It is considered,
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however, that CIE and the Department should consider if some
type of return-travel arrangement could be devised to facilitate
this situation. It is difficult to estimate the numbers of people
affected but it is expected to be quite small, involving minimal
costs.

3.7 Payment Arrangements

There is a view that there is no economic cost in the Free Travel
scheme because there are ‘spare seats’ and because the services
are mainly provided by public companies in State ownership.
This view was expressed in the Ddil when the scheme was being
introduced when it was stated that “It does not represent any
financial loss to the country whatsoever.”* This view is still current,
as evidenced by recent demands that Free Air Travel on the
national airline should be provided for pensioners because there
are spare seats available. The statement queried, “where is the
value in our national airline flying with empty seats when those seats
could be filled with passengers from a stand-by list who could visit
with their sons and daughters or relatives that they could not normally
ever hope to meet again?”®

However, it was never the case that Free Travel would be
supplied ‘free’ by CIE. Payment was originally made on a full
fares foregone basis but as the costs of the scheme increased a
discount of 40 per cent was negotiated with CIE in 1969. This
discount was negotiated through ‘hard-bargaining’ and not on
any calculated format based on spare capacity or off-peak
usage. To a certain extent, this lack of methodology reflects a
view that all public money comes from the Exchequer and that
CIE, in the absence of the Free Travel scheme, would receive the
same payment in an operating subsidy from the Department of
Public Enterprise. Therefore, it could be politically attractive to
increase the ‘social’ payment, thereby minimising the CIE
operating ‘loss’.

A number of usage surveys were carried out by CIE up until
1973 and the rate of payment was increased to take account of
the survey results, fare increases and increases in numbers
qualified. No surveys of usage have been carried out since then

64 Ddil Debates, 21 July 1967, p. 699-700.
65 Press Release issued by Ivor Callely, TDD on 15th September 1999
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and increases in the rate of payment are now based on the 1973
usage figures updated by fare increases and number of passes
issued to new categories. The 40 per cent discount negotiated in
1969 was completely arbitrary at the time and has not applied to
any fare increases since then. While it is recognised that a
discount still applies, the lack of reliable usage data makes this
difficult to establish with any certainty. A further question arises
concerning ‘special’ or discount fares that are not available to
Free Travel Pass holders. It is not clear if a Free Travel Pass
holder is charged for the cost of two single journeys instead of
one return journey, in the case of long distance travel, thereby
making the cost of their journey substantially more expensive
than a member of the general public paying for the same
journey, but availing of a return price ticket.

The Department’s payment to CIE accounted for 10.3 per
cent of total customer revenue in 1997 and CIE estimates that
Free Travel Pass holders accounted for 14 per cent of all
journeys undertaken. Based on the usage figures supplied (see
Table 3.3), CIE estimates that the current discount to the
Department is 16 per cent using an average fare of all ticket
types, including adults, children, free travel and discounted
tickets. This discount would be higher if based on adult fares
only. However, this estimated discount takes no account of the
fact that Free Travel Pass holders travel only in off-peak hours
and cannot avail of ‘special’ or discount fares. In addition, CIE
is required to operate non-profitable routes, which would be
less viable in the absence of the Free Travel scheme.

Expenditure on the scheme cost £32.6 million in 1998. This
cost is met by a variety of payment methods. For example, CIE,
who receive the bulk of the expenditure (£29.4 million in 1998 or
90.1 per cent), is paid a set amount based on the number of
journeys as set in the 1973 survey plus a notional discount.”
This amount is updated by changes in the qualifying groups
and fares increases.

A question arises regarding the way in which CIE distributes
the Social Welfare payment amongst the transport companies.

66 This figure excludes the payment made to CIE in respect of the cross-
border travel, as this is costed and paid for separately.
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For example, Dublin Bus receives 35 per cent of the payment for
54 per cent of total journeys undertaken while Bus Fireann Long
Distance receives 32.4 per cent of the payment for only 27.3 per
cent of total journeys. This distribution has impacted on the
costs of the Free Travel scheme when fare increases have not
increased equally across the transport companies. Fare increases
have always been applied in full to the Free Travel scheme
(apart from those in 1988), despite the fact that the use of spare
capacity should not attract full cost increases.

The private operators are paid on a different basis. Some of
the private operators are paid for the first eighteen months on
the basis of fares foregone and discount, following which their
payment is fixed subject to review by survey, while others are
paid on fares foregone with no discount, subject fo survey
review. The cross-border scheme operates on a fares foregone
basis, with an escalating discount based on number of passenger
journeys. The payment to each of the providers in 1998 was:

Table 3.4: Payment to Transport Operators (1998)

CIE Group® 1 29,364
Other Private Bus Operators 51 1,200
Island Services (includes air

and ferry services) 8 130
Cross Border (includes CIE group) 10 1,932
Total . n/a® 32,626

(1) denotes multiple operators within the CIE Group.
Source: Department of Social, Community and Family Affairs

The private operators proportion of expenditure is steadily
increasing, while still remaining a small percentage of the
overall total. Their proportion has increased from 1.6 per cent of
scheme expenditure in 1982 to over 4 per cent in 1998, There is
a wide variety in the size of the annual payments to the private
operators ranging from £240,000 to the largest operator to £1,000
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to the smallest operator.?It is notable that the level of discount
received is less than that received from CIE.

The total numbers eligible for Free Travel might support the
premise that the scheme is no longer based on the utilisation of
spare capacity. In this regard, CIE considers that many of its
services are operating at full capacity even in off-peak hours.
However, the restrictions on peak-hour traffic and the actual
usage figures, as estimated by CIE, are in line with other
international concessionary travel schemes and indicate that the
scheme is still based on spare capacity.

Because the scheme is based on utilising spare capacity ‘free’
to the recipient, but at marginal cost to the provider, it is clear
that the operator must be compensated. The level of
compensation depends on a number of factors including:

e any additional fixed costs to the operator - because it is
based on spare capacity these should be minimal

@ any marginal costs to the operator of Free Travel passengers
~ e.g. additional fuel consumption

e any additional administrative costs

e any full fare passengers displaced because Free Travel
passengers are availing of seats

In general, transport companies operate discount fares in order
to attract additional customers during off-peak times, thereby
seeking to encourage the use of spare capacity at low prices. The
objective of the operator in introducing a discount scheme is to
maximise fares from those who would not otherwise travel,
while minimising take-up from those who would be prepared to
pay the full fare. It is likely that transport operators would
introduce concessionary fares to encourage additional travel if
the Free Travel scheme did not exist.

The nature and level of compensation for the Free Travel
scheme needs to be reassessed, particularly the payment to CIE.
The payment method should be the same for all transport
operators, private and public, in the interests of transparency
and public accountability. This could be based on one of the
following: : :

67 This range excludes payments under the cross border travel scheme.
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1. Fixed annual amount — reimbursement could be based on
the operators, transport schedules and overall mileage
covered regardless of number of passengers carried, or on
the number of passes issued similar to the current payment
to CIE. This would have the advantage of controlling
expendifure but usage would not be transparent. It would
also incur heavy administrative costs on both the
Department and the operators if the scheme were to be
applied equally to all services.

2. Fixed annual amount in the form of vouchers to recipients
~ reimbursement could be based on a fixed number of
vouchers issued to all recipients, who could present them to
operators in lieu of fares. The transport operator would then
redeem the vouchers from the Department. This would
have the advantage of controlling expenditure and scheme
equity but would limit the amount of travel and introduce
potential fraud as discussed in section 3.7.

3. Fares foregone — reimbursement could be based on actiial
usage recorded by surveys or recording equipment with in-
built discounts based on spare capacity. This is similar to the
current payment method to the private transport operators
and would be the most transparent in terms of usage.
However, it is less easy to control expenditure in the event
of increased usage.

4. Average costs — reimbursement could be based on revenue
received and total operating costs divided by the total
number of all travellers. This would not include discounts
for the use of spare capacity and it would also be difficult to
control expenditure in the event of increased usage.

Ideally, compensation should be paid on the basis of a
discounted fare for all passengers who would not otherwise
travel and on the basis of full fare for those who would have
travelled in the absence of the scheme. In practice, however, this
information would be very difficult to ascertain, assemble and
maintain.
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The most accountable and transparent method of
compensation is the one based on fares foregone. This should
include any costs of operation and a discount that incorporates
both the use of spare capacity and the additional number of
journeys generated. This type of system may also encourage the
further development of new routes and services, as it would
allow for a rise in revenue that is not available within the
current block grant system.® While it is recognised that this
method makes annual funding less predictable, established
travel patterns do remain relatively stable. If necessary, a fixed
element could be introduced that fixed payments for a number
of years before being reviewed again.

The use of surveys to ascertain travel patterns is time-
consuming, costly and difficult to maintain up-to-date. They can
also be manipulated to present more favourable travel patterns
and usage. The alternative is to ensure that all participating
transport operators introduce a standard technological solution,
such as an electronic pass reader. This would ensure that fare
and usage data is easily transferred between the operator and
the Department, making the system both transparent and
available for account and audit. However, it must be noted that
even where correct usage data is available, it will not explain
non-take-up issues that may have nothing to do with access to
transport but simply a choice not to avail of it.

This type of technology has been successfully pilot-tested
and is in use since the 1980s in the UK. The results of those tests
indicate that elderly persons who participated in the trial were
able to use the system without too much difficulty, that
boarding times were not increased significantly and that overall
the equipment operated successfully. More recent smartcard
technology offers additional control features, which can guard

68 While CIE has established 10 new rural based services in the past two years
(in addition to 11 already existing}, it receives no additional revenue from
the Free Travel scheme.

69 M.W. Pickett, 1988, A Trial of Magnetically-encoded travel passes in Eastbourne.
Transport and Road Research Laboratory Report 164. Department of
Transport, Berkshire: UK.

Pickett, M. W. and Vickers, C. 1., 1989, A Trial of Mugnetically-encoded travel
passes in Andover. Transport and Road Research Laboratory Repnrt 188.
Department of Transport, Berkshire, UK,
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against fraudulent use and can be used for other types of
Services.

3.8 Scheme control

There are two main areas in which the Free Travel scheme can
be abused. This can arise from fraudulent claims from the
transport operator and from the fraudulent use of the Free
Travel Pass by members of the public.

While CIE operates on the basis of a block grant, the private
transport sector operates on the basis of fares foregone.
Department officials conduct unannounced surveys of usage to
review the accuracy of claims made. Evidence from these
surveys indicates that there is potential for excess claims. For
example, surveys carried out on four randomly selected
transport companies resulted in savings of over £140,000 to the
Department.

Fraudulent Pass use occurs when people continue to use their
Passes when eligibility has ceased, or when Travel Passes are
sold or forged and used by people who were never eligible. A
number of forged passes have been recovered and anecdotal
evidence supports the view that valid Free Travel Passes are
being sold. A CIE survey carried out by their Inspectors in 1995
on Dublin Bus established that approximately 8% of the 500
Travel Passes checked were fraudulent. The use of such passes
represents a loss of revenue to CIE, who otherwise would
receive a full fare from the passenger.

There are a number of factors that contribute to the fraudulent
use of Free Travel Passes:

& Because the Free Travel scheme is administrative with no
statutory basis, the Department has no legislative grounds
on which to prosecute offenders who use invalid or forged
passes. Therefore, there is little or no deterrent.

e There is no expiry date on passes; they are generally issued
for life. More than 17,000 social welfare pensioners over the
age of 66 died in 1998, In addition, more than 11 per cent of
respondents to the survey stated that they had lost their
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Free Travel Pass on one or more occasions. A number of
these passes could still be in circulation due to the
inadequacy of the Department’s recall procedures when a
person dies or ceases to qualify. '

e There are over a dozen different types of passes in
circulation, due to changes in design by both the
Department and CIE, making verification procedures more
difficult.

® The widening of scheme eligibility to those under the age of
66 also means that it is no longer possible for transport
operators to rely mainly on visual verification.

® There is no proper identification on many of the passes.
Photo-id passes exist only in the cities. The survey indicates
that only 47 per cent of respondents have a photo-id pass.

It is essential in order to maintain confidence in the scheme and
to prevent misuse of public funds that a secure and accountable
system be put in place. This should be based on a high security
photo-id pass for all eligible pass holders, including eligible
spouses. Passes should be renewed on an annual basis and
should be colour-coded to assist visual identification. In
addition, the Department must implement and enforce
measures to prevent fraudulent use. It is understood that
discussions are currently taking place between the Department
and CIE on the development of a new travel pass which may
incorporate many of the features listed above. The introduction
of such a pass should also facilitate the collection and
maintenance of verifiable usage patterns.

3.9 Conclusion

The Free Travel scheme, because it is universal to those aged 66
and over, is the simplest scheme to understand and confers
significant benefits on those who can avail of it.

The Free Travel scheme should be retained in view of its
effectiveness in encouraging people to avail of the scheme who
would not otherwise travel. Evidence would suggest that the
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vast majority of recipients do use their Free Travel Pass. The
view that the scheme is poor value to a number of recipients is
based on access to public transport. This is a broad
infrastructure problem that affects many groups who are
disadvantaged and not only recipients of Free Travel Passes.
There should be separate assistance available to those who
cannot avail of the public transport scheme or their Free Travel
Pass because of physical disability or geographical location.

Because the costs of the Free Travel scheme are almost
entirely based on passes issued rather than travel undertaken,
the payment arrangements and management information
require major change. The questions raised and the absence of
proper usage figures in an era of accountability and strategic
management results in lack of credibility and accountability in
this category of public expenditure. The division of costs and
benefits between the two parties, CIE and the Department, is
unclear. The Department does not have any management
information on this scheme and therefore, cannot assess its take-
up, usage and success or otherwise. It is important that the
expenditure involved should be properly audited and be
transparent to all parties involved: CIE, the Department,
recipients of the service and the taxpayer.
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The Free Electricity Allowance

70 These quotations are representative of comments made on the Free
Electricity survey questionnaires. See Appendices 2 and 3 for a full
description of the survey methodelogy and questionnaire used. :

68
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4.1 Introduction

The Free Electricity Allowance is available to all people living in

the State aged over 66 who are in receipt of a qualifying

payment or who satisfy a means test. It is also available to
people with disabilities in receipt of a qualifying payment. The

Allowance is also available to widows and widowers aged

between 60 and 65 years of age whose late spouses were in

receipt of the Allowance.”

The Allowance was originally targeted at those living alone.
This has been relaxed over the years to include the following
excepted people:

@ a person who is married to or living with the applicant as
husband and wife and who is wholly or mainly maintained
by him or her

® dependent children under age 18, or under age 22 if in full-
time education

e a person who is medically certified as having a disability

e a person who would qualify for the Allowance in their own
right

e a person providing the recipient with constant care and
attention

The living alone condition does not apply if the recipient is aged
75 or over. In this case an applicant can receive a Free Electricity
Allowance regardless of the household composition.”

The Allowance covers normal standing charges and 1,500
units of electricity each year, 200 units per billing period in the
summer and 300 units per billing period in the winter.
Recipients can carry forward up to 600 units between billing
periods. The allowance is worth £154 per annum or £25.66 per
two-monthly billing period.

A number of related schemes are available to qualified
applicants instead of this Allowance. They include:”

71 See Appendix 1 for details of the development of this scheme and the
qualifying conditions.

72 Pudget 2000 extended this Allowance further to all persons aged 75 and
over, regardless of their income or household composition.

73 The cost and number of recipients of these schemes constitule a very smail
proportion of overall expenditure. For that reason, this report does not
include a detailed report on them but the same general principles applying
to the Free Electricity Allowance apply equally to these schemes.
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@ Free Bottled Gas, introduced in 1978, to cater for those who
would qualify for free electricity but who are not connected
to an electricity or natural gas supply.

e Free Electricity (Group Account} Allowance, introduced in
1979, to cover electricity slot meters for those who would
qualify for free electricity but for the fact that they are not
registered consumers.

e Free Natural Gas Allowance, introduced in 1990, which
recipients may opt for instead of free electricity if they wish.
The value of this Allowance is similar to the Free Electricity
Allowance but is calculated differently.

4.2 Political objectives

The comments made by various Ministers in the D4il since the
establishment of the schemes help to shed light on their
objectives from a political perspective. For example, the
objective of the Free Electricity Allowance was outlined in the
Budget Statement of the Minister for Finance, in April 1967, who
stated that “...the Government have been considering particularly
the difficult circumstances of old people who live alone. We have
decided to give this group additional help by way of free electricity...
The electricity bill can be a worry when resources are limited. A
scheme is being prepared which will remove this expense, or reduce it
substantmlly, for all households consisting only of old age
pensioners..

This ob]ecﬁve was explained further during the Estimates
Debate in October 1967 by the Minister for Social Welfare, who
stated that “By this means, we encouraged recipients to use more
light and heat in order to give themselves a better standard. We
considered that this was much better than giving monetary increases
because of the encouragement it gave to recipients to give themselves
that amount of comfort of which they might deprive themselves, even
if they had the necessary tHorey.”

Therefore the main objective of the scheme is to ensure a
basic standard of heat and light, regardless of income, for
targeted groups who live alone. A secondary objective is to
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remove the worry experienced by recipients when they receive
large intermittent bills.

Obviously, a wider social objective, similar to the other Free
Schemes, is to assist older people and people with disabilities to
remain in their own homes, thereby reducing the need for
institutional care and supporting Government policy towards
care in the community.

4.3 Costs and numbers

The number of recipients, amount of expenditure and av'"erage
value per recipient is shown in the following figure:

Figure 4.1: Number of Recipients and Expenditure (1967 to 1998)

Numbers Cost (£m)
250,000 — 35.00
30.00
200,060 -
25.00
150, —
20,000 2000 T
Recipients
PR
100,000 4 15.00 Expendiure (£m)
10.00
50,000 — 5.00
0 | 0.00

1967 3 1978 ! 1988 1 1998

Source: Department of Secial, Community and Family Affairs. See Appendix 5
for detailed statistics

The large growth in the numbers can be explained by the
widening of scheme eligibility and demographic increases in the
older population. The number of recipients is not known before
1975, However, between 1975 and 1998 the numbers increased
by 80 per cent.

Expenditure cost per recipient is not known before 1975 and
therefore the effect of the increase in the number of allowed
units, from: 600 units per annum in 1967 to 1,500 units in 1972, is
not recorded.
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4.4 Current relevance of the scheme

The report on "Monitoring Poverty Trends’ noted a significant
increase in the number of respondents who consider central
heating to be a necessity (from 49 per cent of respondents in
1987 to 81 per cent in 1997).” The number of households in the
population overall who have central heating increased from 55
per cent to 83 per cent, while the number who were unable to
afford it decreased from 30 per cent to 10 per cent over the same
period.

However, the results of the survey in this report indicate that
only 67 per cent of respondents had a central heating system,
suggesting that this particular group have less efficient heating
arrangements and therefore experience higher levels of fuel
poverty.

This scheme is highly valued by recipients, as indicated by
the low number of respondents (8 per cent) to the survey who
stated that they would prefer to receive the Allowance in cash.

This can be seen below:
Figure 4.2: Opinion in Favour of Allowance or Cash

No Opinion
13%

Prefer Cash
8%

Prefer Allowance
T9%

The scheme also recorded high satisfaction ratings from both
survey respondents and submissions received. Comments on
the scheme were expressed by 36 per cent of respondents. Of
this number, 36 per cent expressed their satisfaction with the

74  FBeonomic and Social Research Institute, op. cit., p. 42.
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scheme while 45 per cent requested that the Allowance be
increased.

The major advantage of the Allowance is that it is based on a
unit allowance, and therefore automatically keeps pace with
electricity price increases. This is important when it is noted that
the price of a unit of electricity increased by 1,028 per cent
between 1972 and 1998, while the Consumer Price Index
increased by 664 per cent over the same time period. The Old
Age Contributory Pension increased by 1,380 per cent over the
same time period while Average Industrial Earnings increased
by 1,145 per cent.”

The average annual consumption per domestic consumer in
the population generally is 4,477 units compared with a lower
consumption of 3,094 units for those in receipt of the Allowance.
This may indicate that recipients of the Allowance, being more
in need, restrict their usage. However, it is the case that
household composition is a major determinant of electricity
usage and people living alone generally consume a lower level
of electricity. This principle does not apply in the case of people
with certain disabilities who may have significantly higher
heating needs because of their disability, than other members of
the general public.

4.5 Achievement of objective

The scheme benefits some 212,000 recipients and their
dependants, the vast majority of whom are over the age of 66. A
review of the Fuel Allowance schemes operated by the
Department noted that elderly people and people restricted to
the house due to illness and disabilities require higher levels of
heating.”® It also noted that older people have a reduced ability
to detect temperature variations and cold. This would suggest
that income support is not the best way of increasing household
warmth and that the policy decision to direct consumption in a
particular direction for this target group is correct.

75 The figure for Average Industrial Earnings is based on Industrial Earnings
for Manufacturing Industries only, as comparative rates for all industries
do net go back far enough.

76  Goodbody Economic Consultants, April 1997. A Review of the National Fuel
and Swmiokeless Fuel Schemes, Dublin: Goodbody Beonomic Consultants, p. 12,
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Fuel poverty has been defined as “the inability io afford
adequate warmth in the home.”” The Review of Fuel Allowance
schemes noted that “There is a continuing high level of fuel poverty
in lIreland, as evidenced by the disproportionately high level of
expenditure on fuel and light by low income groups, the considerable
recourse to the Supplementary Welfare system for additional help with
fuel bills, the prevailing temperatures in Irish dwellings, and excessive
mortality rates in the Winter.””

The 1994-95 Household Budget Survey shows that
households on low incomes spend over 12.6 per cent of their
average weekly expenditure on fuel and light compared to an
average of 5 per cent for the overall population.

The objective of assisting the targeted group to pay their
energy bills has been achieved, thereby removing some of the
anxiety experienced by this group. However, an issue relating to
under-utilisation of the Allowance has been raised in
submissions received and this suggests that the scheme is less
than effective in ensuring that a minimum standard of usage is
being achieved in all cases. This issue is addressed further
below.

4.6 Alternatives and issues arising

There are a number of alternative ways of addressing the
problem of fuel poverty. These could involve the abolition of the
existing scheme and its replacement 'with a cash payment, or the
introduction of alternative schemes such as insulation of older
houses or the provision of energy saving devices.” The
substitution of the Free Electricity Allowance with a completely
different approach would require detailed research, outside the
competence of this réport, to assess the overall effectiveness of
alternative methods.

77 ibid., p. 10.

78 ibid., p. 53.

79 Proper insulation is also an important element in the prevention of fuel
poverty. This is a problem that particulardy affects the houses of older
people. Energy Action is a registered charity that provides free draught-
proofing, insulation and energy awareness to older people and those in
need. :
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4.6.1  Abolish the scheme

The Commission on Social Welfare noted that “recipients of long-
term payments, even within the reformed payment structure are likely
to experience difficulty in meeting certain lump sum expenditures and,
in particular, those associated with energy costs. We therefore
recommend that the electricity and fuel allowances be rvetained for
existing categories of recipients and extended to include all long-term
recipients.”®

In the absence of an obvious and more effective alternative, it
would be difficult to abolish this scheme in view of ifs
contribution to the alleviation of fuel poverty and the directive
nature of the benefit-in-kind. The scheme could be limited to
those in receipt of means-tested payments only, which would
bring it into line with the Fuel Allowance schemes. However, in
view of the income adequacy of this group, and the objective of
achieving a minimum standard of usage, regardless of income,
this would not be a viable option. While it is difficult to estimate
the overall effect on people’s behaviour if this scheme were
limited or abolished, it is likely that some people would reduce
their consumption, thereby increasing the potential risks
associated with hypothermia and other health problems.

There were only two specific issues relevant to the Free
Electricity Allowance raised in submissions made as part of the
research conducted. These issues were reiterated in an analysis
of Parliamentary Questions and representations received in the
Department, between the period 1995 and 1998.

4.6.2  Under-utilisation of Allowance
It is a matter of concern that some recipients are using less than
their Allowance. One submission noted that “The availability of
heating/cooking supplements is not fully understood by the people to
whom it refers and much under usage of the allowances is reported.”
According to ESB records, approximately 14 per cent of
customers use less than their full aliowance. While this does not
mean that the same households under-utilise their allowances
every billing period, it does suggest that there is a large number
who consistently do so. Although this is a vast improvement on

80 Commission on Social Weifare, op. cit., p, 208,
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the 42% of under-utilised accounts in 1982, it is still
unacceptably high.

The results of the survey indicate that 12 per cent of
respondents state that the Allowance covers their entire bill.
However, it is not clear if some of this group under-utilise their
Allowance or simply use up to the maximum allowed.

When a customer uses less than their Allowance no bill is
issued to them. Anecdotal evidence would suggest that the fear
of receiving a bill constrains many people from using their full
entitlement. This may be due to difficulties that people
experience in reading their meter and assessing their
consumption. Because people who under-utilise their
Allowdnce receive no statement of account they receive no
information on their usage or on their carryover. It is
recommended that all customers should receive a statement of
account as a matter of course, in the same way that banks issue
regular statements. This should give clear and easily
understood information on usage and carryover.

1t is estimated that the cost of issuing bills to customers who
currently under-utilise their Allowance is in the region of
£55,000 annually. This is a very small amount in terms of the
overall cost of this scheme, which was in excess of £30 million in
1998. The ESB is of the opinion that the Department should bear
this cost in view of the discount arrangement in place.® In this
regard, it is noted that any additional utilisation of allowances
as a result of more informed customers would result in
increased revenue to the ESB.

The ESB undertook a promotion about 10 years ago advising
customers of the unit cost of using different appliances and
encouraging them to use their Allowance. This promotion
should be repeated. In addition, an analysis of individual
consumption patterns, particularly those below the minimum,
could assist in selecting specific people to target for additional
information.

81 The Department has begun negotiations with the ESB on payment
arrangements for this amount.
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4.6.3 Increase the Allowance
Alarge number of survey comments (45 per cent) stated that the
Allowance should be increased. This was also the major issue
arising in submissions and representations received. The
response in the survey to the value of the Allowance in paying
the average bill is shown below:

Figure 4.3: Value of the Allowance in the Average Bill

No response All of it
8% 12% -

More than half
26%

Less than half
54%

People are far more dependent on electricity now than was the
case in 1967 when the scheme was introduced. This is indicated
by a 40 per cent growth in average domestic usage between 1972
and 1998, The increased dependency on electricity and the
growth in the use of electrical appliances suggests that the real
value of the allowance may be diminishing in terms of meeting
need.

Only 12 per cent of recipients indicated that the Allowance
covers their average bill, while 54 per cent state that the
Allowance covers less than half of the average bill. These figures
contrast with an analysis of usage carried out in 1982 that
showed that 50 per cent of recipients were able to cover their
average bill with the Allowance,

However, the absence of a means test means that some
people benefit from this scheme who are less in need than
others. It is also the case that those who have higher incomes are
likely to have more electrical appliances and consequently
higher bills. Increasing the amount of the Allowance would do
more to benefit this group and, in particular, would do nothing
to assist those who under-utilise their Allowance.
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The objective of the Allowance is to provide for a basic
standard of usage. This basic standard has increased due to the
growth in electrical appliance use. Therefore, despite the
inflation-proof nature of the Allowance, it is no longer as
valuable as it was in the past. Although the scheme was never
intended to meet the bill in full, it was worth considerably more
to the recipient in its earlier years.

The worry of paying a large bill has been reduced for many
customers by the variety of payment methods available from
the ESB, including EasyPay, Swipe Cards and pre-paid meters.
While these payment methods allow customers to make weekly
or other regular paymenits as they wish, the reduced value of the
Allowance means that there is a higher electricity bill.

Increasing the Allowance by 50 units per period (300 units
per annum) would cost in the region of £6.5 million assuming
100% take-up by current recipients.” This estimate could be
halved if the Allowance was increased by 50 units for the winter
period only. It is recommended that the Allowance be increased
t0 maintain its overall value to the recipient and in view of high
risks of fuel poverty.

Another issue is the relationship between the Fuel Allowance
schemes (see below) and the Free Schemes. If the former were to
be extended to recipients of the Free Electricity Allowance, ie.
abolish the means test for this group, it would cost in the region
of £7.4 million. The Government’s commitment to supporting
care in the community would support the inclusion of Fuel
Allowance as part of the Free Schemes for a target group who,
while over the set means limit, has been shown to have
inadequate income. This would assist in the development of a
package of measures that support people to remain in their own
communities thereby preventing institutional care.

The Fuel Allowance cash payment operates as a supplement
to the basic weekly payment, as regular weekly payments are
considered to be most beneficial in assisting people with their
fuel expenses. The amount of the supplement is such that

82  The Allowance is based on 200 units per billing period in the Summer and
300 units per billing period in the Winter.
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people would not generally use the payment for goods other
than fuel. The Review of the schemes noted that “The cash
payment is relatively easy to administer, and is less open to abuse than
a voucher system would be.”* This payment method differs from
the Free Electricity Allowance which ensures direction of
consumption and where intermittent bills are received for prior
consumption that is usually unknown.

ks-l;éﬁvééti: e ""uel Aliowance Schemes and the Free:'---'

83 Goodbody Economic Consultants, op. ¢it., p. 42.
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4.7 Payment arrangements

Recipients of the Allowance constitute 15.3 per cent of the ESB's
domestic customers. The ESB is recouped the total value of the
standing charges and the units consumed (up to the 1,500 limit)

84  Goodbody Economic Consultants, ep. cit., p, 27

85 Department of Social, Comumunity and Family Affairs, June 1998, Review of
the National and Smokeless Fuel Schemes, Dublin: Department of Social,
Community and Family Affairs, p. 43,

86 A number of this group will qualify for free fuel as part of the changes in
means testing announced in the 1999 Budget that will take effect from
October 1999. These changes include an increase in the income limit from
£15 e £30 and changes in the assessment of capital.
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less a fixed discount of £1.1m. This discount was negotiated in
1986 on the basis of reduced administrative and collection costs
and has not been increased. The ESB considers that the current
discount is now too high, as the rate of inflation and cost of
money was significantly higher in 1986. In addition, the ESB
incurred much higher collection costs at that time and its
administrative procedures are now more efficient and less
costly.

However, the Department considers that the scheme has a
major effect on reducing the level of bad debt, reducing
collection costs and contributing to an improved cash flow
management for the ESB. The increased expenditure from £22m
in 1986 to over £30m in 1998 means that in real terms the value
of the discount has fallen from 5 per cent of expenditure to 3.6
per cent.

A more intangible benefit of the scheme is the fact that many
recipients view the scheme as being ‘free’ electricity provided
by the ESB and this endows the ESB with an important
‘customer goodwill” factor.

The deregulation of the energy market will mean that new
companies will enter the domestic market from 2003. This will
require the Department to tender for this business and may
provide an opportunity to achieve a more competitive price,
based on the large size of its customer base.

This issue of the market power of the Department, acting as
a major purchaser of services and one of the largest customers
of the ESB, is an area that has not been sufficiently considered
by the Department. It is considered that the Department should
be more business-orientated on behalf of its clients, who
constitute a large group of electricity customers. The
Department should see itself as being in a strong position to
negotiate thereby, achieving greater economies and additional
services based on its market share.

471  Other service providers

This report has not considered the payment arrangements for
the other related schemes that can be applied for instead of a
Free Electricity Allowance. There is no discount available from
these providers, unlike the ESB, and this is an issue that the
Department should pursue as far as possible.
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However, the choice of service raises the same administrative
issues relating to provider payment. In this regard, and similar
to the Free Telephone Rental Allowance, the Department could
consider the introduction of a pre-paid card which recipients
could then use to pay the service provider of their choice instead
of the amount being credited to the person’s account. This issue
is discussed in Chapter 7.

4.8 Conclusion

The Free Electricity Allowance is the most targeted scheme in
view of research that indicates that older people are more at risk
of heat loss and hypothermia. It is also the case that people with
certain disabilities have higher than normal heating
requirements.

The scheme benefits those who are most at risk, the vast
majority of whom are over the age of 66. Given that the objective
of the scheme is to ensure a basic standard of heat and light, it
is considered that the benefit-in-kind provided by the Free
Electricity Allowance is an effective -way of achieving this
objective, given that it is supplied by way of direct provision. In
contrast, it is notable that a similar energy scheme, the Fuel
Allowance, has not been increased since 1985. This highlights
the inflation-proof advantage inherent in the Free Electricity
Allowance. ' -

The scheme is effective in targeting a particular group with
specific energy needs and is highly valued by recipients.
However, the overall vakhie of the Allowance has fallen due to
the increased usage of electricity and this represents a
diminution of the scheme. In addition, views expressed
concerning the under-utilisation of the Allowance give rise to
concern and should be examined further. Finally, the payment
arrangements for this scheme need to be examined further by
the Department.
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The Free TV Licence Scheme

ge bill, difficult -
s

5.1 Introduction
The Free TV Licence scheme was introduced in 1968, one year
after the introduction of the Free Travel and Free Electricity
Allowances. It provided for the provision of free radio and
mono-colour TV licences. The scheme was extended in 1993 to
cover colour TV licences. Radio licences are no longer required.
A person qualifying for a Free Electricity Allowance
automatically qualifies for a Free TV Licence as the qualifying
conditions are the same.

87 These quotations are representative of comments made on the Free TV
Licence survey questionnaires. See Appendices 2 and 3 for a full
description of the survey methodology and guestionnaire used.

83
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5.2 Political objectives

The comments made by various Ministers in the Dail since the
establishment of the schemes help to shed light on their
objectives from a political perspective. For example, the
objective of the scheme as outlined in the Budget Statement of
the Minister for Finance in April 1967 was as follows: “Last year
Lwas able to introduce a Scheme granting a measure of free electricity
to a certain category of old age pensioners. This has been a success and
Lintend to go further along the voad this year in making life a little
more pleasant for those old people by giving them Free Television and
Radio Licences as well.”

Therefore, the original objective of the scheme was to increase
the social well-being of older people based on the ‘success’ of
the Free Electricity Allowance.®

5.3 Costs and numbers

The number of recipients and the amount of expenditure are
shown below:

Figure 5.1: Number of Recipients and Expenditure (1968 to 1998)

Numbers Cost (£m)
250,000 - 18.00
15.40 16.00
200,000 - : 1400
150,060 12.90
1000 (==

100,000 8.00 Exponditure {£m)
6.00
50,600 — 4,00
2.00
(LI 2,00

1967 1978 ' 1988 | {998

Source: Department of Social, Community and Family Affairs, See Appendix 5
for detailed figures :

88 There are no records available indicating how the ‘success’ of the Free-
Electricity Scheme was measured. It must be presumed that this was based
on anecdotal evidence and not on a formal evaluation.
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The large growth in the numbers can be explained by the
widening of scheme eligibility, increased take-up due to the
increase in the ownership of televisions and demographic
increases in the older population. The number of recipients has
increased by 1,320 per cent between 1968 and 1998,

In common with the other Free Schemes, the beneiit to the
recipient increased in line with increases in the cost of the
services concerned, in this case, the Licence, from £5.00 in 1968
to £70.00 in 1998, reflecting the inflation-proof nature of the
Allowance. This is important when it is noted that the price of
a TV Licence increased by 1,300 per cent since 1968, while the
Consumer Price Index increased by 934 per cent over the same
time period.

5.4 Current relevance of the scheme

Television is no longer a luxury item but could be considered as
a basic medium in providing entertainment and social contact.
It can act to keep a person informed of events and also provide
someone with ongoing interests, entertainment and topics of
conversation for social discourse, The report on ‘Monitoring
Poverty Trends’ noted a significant increase in the number of
respondents who consider a television to be a necessity itemn
{from 37 per cent of respondents in 1987 to 75 per cent in 1997).%
The number of households owning a colour television increased
from 80 per cent to 97 per cent, while the number who were
unable to afford one decreased from 11 per cent to 1 per cent
over the same period.

This scheme is the most valued of the Free Schemes, as
indicated by the low number of respondents (3 per cent) in the
survey who stated that they would prefer to receive the
Allowance in cash. This can be seen below:

89  Economic and Social Research Institute, op. cit., p. 42.
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Figure 5.2: Opinion in favour of Licence or Cash

No Opinion

9%
Prefer Cash
3%

Prefer Allowance
88%

The scheme also recorded the highest satisfaction ratings.
Comments on the scheme were expressed by 25 per cent of
respondents. Of this group, 81 per cent expressed their
satisfaction with the scheme while 6.5 per cent requested
additional assistance for the cost of cable or multi-channel
services. The issue of subs1dxsmg additional TV services is
addressed in Chapter 7.

The major advantage of the TV Licence scheme is that it takes
care of a large annual bill for which many people find it hard to
budget. The purchase of a TV licence is not a discretionary item.
It is extremely costly in social welfare terms, amounting to 95
per cent of the weekly Disability Allowance or 79 per cent of the
Old Age Contributory Pension. If the value of the TV Licence is
paid in cash this would amount to an additional £1.35 on the
weekly social welfare payment, which people would find
difficult to set aside in order to purchase a TV Licence.

A further advantage is that because it is paid in kind it
automatically keeps pace with price increases. This is important
when it is noted that the price of a TV Licence has increased by
1,300 per cent since 1968.

Unlike the Free Electricity Allowance, there are no problems
with adequacy, the purpose of the scheme, or variation in the
value of the benefit, as the TV Licence is paid for in full.
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5.5 Achievement of objective

The TV Licence scheme benefits some 202,000 recipients and
their dependants, the vast majority of whom are over the age of
66.

The objective of this scheme is extremely vague and difficult
to measure. The Department’s involvement in the purchase of
TV Licences is questionable and the social value is fairly dubious
apart from the view that it may assist those who are socially
isolated and those who experience difficulties budgeting for it.

The vagueness of the objective means that it is easily achieved
for those people who have a television. It is of no benefit to those
who do not possess a television. While it may be a matter of
choice not to own a television, there are a number of people who
cannot afford to either buy or rent a television. In this case, the
scheme is of no benefit to those who could be considered to be
most in need. In this regard, there are almost 11,000 people, or 5
per cent of those qualified that do not claim it, based on the take-
up rates of the Free Electricity Allowance. This figure is
confirmed by the survey, which indicates that 5 per cent of
respondents do not own a television.

This figure is higher than that for the general population
which indicates overall household non-ownership of 2.1 per cent
as reported in the 1994/95 Household Budget Survey. The ESRI
study on ‘Poverty in the 1990s’ uses the possession of a
television as one of its indicators of style of living and
deprivation. Its results show that the percentage of people
lacking a television has decreased from 20 per cent in 1987 to 3
per cent in 1994. However, more importantly, the percentage of
those doing without a television because they could not afford
one reduced from 11 per cent to 1 per cent. However, the results
of the survey in this report indicate that 5 per cent of
respondents do not have a television, suggesting that this
particular group experience higher levels of deprivation.

5.6 Alternatives and issues arising

It is a measure of the overall satisfaction levels of this scheme
that no particular issues arose in Parliamentary Questions,
represeniations or submissions received. A separate issue to
extend the scheme to include cable television is dealt with in



88 STuDIEs IN Pusiic PoLicy

Chapter 7. This concluded that it would be inappropriate to
extend the schemes to include this jtem of expenditure.

The possession of a television may assist in the alleviation of
social exclusion and it can improve the quality of life for many
of those who suffer loneliness and high levels of isolation. In
view of the high level of recipient satisfaction, with 88 per cent
preferring the benefit to a cash payment, it would be difficult to
abolish this scheme.

While it is difficult to estimate the overall effect on people’s
behaviour if this scheme were limited or abolished, it is likely
that some people would experience great difficulty and anxiety
in attempting to pay the annual licence fee. In this case, it would
be the people who are least well-off who would experience the
greatest difficulties in meeting the costs of this bill and who may
give up their television as a result.

5.7 Payment arrangementis

The TV Licence fee is payable to RTE for the provision of public
service broadcasting and is an important source of its income.
The collection of the Licence Fee is the responsibility of the
Department of Arts, Heritage, Gaeltacht and the Islands
(hereafter referred to as D/AHGI). This Department is
responsible for broadcasting and the audiovisual industry and
has contracted responsibility for compliance and collection of
TV Licence fees to An Post. TV Licence income is collected by
An Post and is then transferred via the Exchequer to RTE, less
An Post’s collection fee. An Post is paid administrative costs in
the region of £6 to £7 (8.6 to 10 per cent) per TV Licence issued,
amounting to £7 million in 1998.

The Department of Social, Community and Family Affairs
pays the full cost of all TV Licences issued under the Free TV
Licence scheme (£70 per licence) directly to An Post. This
amounted to £15.4 million in 1998 and accounts for almost 22
per cent of the total £71.05 million collected by An Post in TV
Licence fees. :

These payment arrangements are circuitous, cumbersome
and inefficient for the Department of Social, Community- and
Family Affairs. However, what is more significant is the
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substantial bonus awarded to both RTE and An Post from the
operation of the Free TV Licence scheme,

At its most basic level, the scheme confers an intangible

benefit on An Post and RTE from recipients who view the TV

Licence as being ‘free’ from these organisations, thereby

endowing them with a ‘customer goodwill” factor.

In addition, RTE gains additional revenue from the number of
people who might not own a television if they could not afford
a TV Licence. More significantly, they gain from a block of
people some of whom, to the extent that they are representative
of the general population, might otherwise evade paying for a
TV Licence.

An Post gain additional revenue in a variety of ways, as follows:

e additional adminisirative fees paid on behalf of people
who, in the absence of the scheme, might not otherwise own
a television

e lower rates of evasion

e reduced compliance and inspection costs

e reduced administrative costs due to the automatic renewal
and issuing of TV Licences to approximately 67 per cent of
Free TV Licence recipients®

@ additional business gained from the remaining 33 per cent
of Free TV Licence recipients who must visit post offices to
renew their TV licence and may generate other business at
the same time

e improved cash flow management due to the predictability
and dependability of payments made by the Department of
Social, Community and Family Affairs.

The effect of this scheme on reducing the level of bad debt,
reducing collection costs, and contributing to an improved cash
flow management for the provider is greater than that applying
to the other schemes. This is due to the discretionary element
involved in the purchase of a TV Licence, whereby a person can
choose not to purchase a TV Licence. This discretionary element

90 The remaining 33 per cent of recipients are either first time recipients or
cannot be issued automatically because of data mismatches between An
Post and the Department. These TV Licences are issued manually at Post
Office counters,
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is evident in the high TV Licence evasion level, currently
estimated to be at 14 per cent.

Both the Department and An Post incur administrative costs
in validating and cross-matching client details. However, An
Post reduce their administrative costs through automatic
renewals and gain a collection fee for each licence issued while
the Department gains no advantage and incurs administrative
costs through its business with An Post. The only gain for
recipients of the scheme, apart from the Free TV Licence itself, is
the journey saved due to the automatic renewal of licences.

In theory, the correct charging mechanism to the Department
should be based on the number of licences purchased in the
absence of the scheme plus the administrative costs involved.
While it is difficult to estimate exactly how many recipients
would not purchase a licence, current licence evasion is
estimated at 14 per cent. A proportion of this should be made
available by way of discount to the Department, based on the
considerable bonus this scheme represents to both RTE and An
Post.

The Department has several options to reduce costs:

e it could seek to have its clients exempt from paying for TV
Licences :

e it could pay the TV licence fee direct to RTE, thereby saving
between £1.3m and £1.5m in collection costs currently
payable to An Post

e it could negotiate a discount from An Post, based on the
points made above ‘

o it could abolish the scheme and pay the same amount in
cash.

The Department of Arts, Heritage, Gaeltacht and the Islands has
indicated very strongly that it could not consider any reduction
in the revenue due to RTE. However, there would be no loss of
revenue to RTE if the Department paid directly, or negotiated a
discount with An Post. _

If neither of these options is accepted, the Department should
discontinue data matching with An Post. This is a heavy
administrative burden that could be avoided by issuing all
qualified clients with a cheque for the amount of the TV Licence
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made payable to An Post. This would, at the very least, reduce
the Department’s own administrative costs. The effect of this
would be to increase An Post's administrative costs. It may also
reduce TV Licence revenue as some people may not bother
renewing their licence. However, this would be a matter for An
Post to ensure compliance.

There is no financial or economic benefit accruing to the
Department in paying An Post and RTE for Free TV Licences,
while there is considerable benefit to these organisations. The
Free TV Licence scheme should operate for the benefit of the
Department’s clients and not to add to the revenue of other
agencies. The current payment arrangements confer a subsidy
from one public organisation (the Department) to two other
public organisations (RTE and An Post). The amount of this
subsidy could be as high as £2.3 million annually, based on an
evasion level of 14 per cent. In the absence of the Free TV
Licence scheme, both service providers would incur revenue
loss, in addition to higher compliance and administrative costs
in seeking its recovery. The Department needs to reassess the
operation of this scheme and ensure that the size of its
contribution is recognised and acknowledged by way of a
significant discount.

5.8 Conclusion

The Free TV Licence scheme is the most highly valued of the
Free Schemes. It assists in combating social exclusion and
alleviating loneliness for many older people living alone. It also
takes care of a large annual bill, for which many people find
hard to budget. However, its objectives are vaguer than those
applying to the other schemes and do not sit easily in the overall
objectives of the Department.

There is no financial benefit to the Department in operating
this scheme, while there are considerable benefits accruing to
other state agencies. However, as in the case of the other Free
Schemes, it would be extremely difficult to abolish this scheme.
The overwhelming majority of recipients, and submissions
received in favour of this scheme, suggest that there would be
no political willingness or support for this option. This is in
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keeping with the general context in which this research was
conducted and the difficulties involved in refocusing or
abolishing long existing benefits.

The payment arrangements for this scheme are unsatisfactory.
The Department should reconsider its business relationship
with the other agencies involved and review the operational
and payment arrangements for this scheme in order to generate
administrative efficiencies and cost savings.
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91 These guotations are representative of comments made on the Free
‘Jelephone Rental Allowance sutvey questionnaires. See Appendices 2 and
3 for a full description of the survey methodology and questionnaire used.
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6.1 Introduction

The Free Telephone Rental Allowance is available to all people
living in the State aged over 66 who are in receipt of a qualifying
payment or who satisfy a means test and who live alone. It is
also available to people with disabilities and carers who are in
receipt of a qualifying Social Welfare payment. The Allowance is
also available to widows and widowers aged between 60 and 65
years of age whose late spouse was in receipt of the Allowance.”

Approximately 80 per cent of those in receipt of the Free
Electricity Allowance qualify for Free Telephone Rental
Allowance. The major difference between the two schemes is
that medical certification is required, where an applicant for a
Free Telephone Rental Allowance is not living alone, that the
applicant, or a person living with them, is so disabled as to
require full-time care and assistance for at least 12 months. In
practical terms, this means that a person must be living with
someone who is so incapacitated as to be unable to summon
help in an emergency. '

The living alone condition requires that the appiicant must be
living alone or with the following excepted people:

¢ dependent children under age 18, or under age 22 if in full-
time education : _

® a person who is married to or living with the applicant as
husband and wife and who is wholly or mainly maintained
by him or her and, if aged under 66, medically certified as
disabled

® a person who is married to or living with the applicant as
husband and wife and who is wholly or mainly maintained
by him or her and, if aged over 66, either the applicant or his
or her partner must be medically certified as disabled

® a person with a disability (medical certification required)

® aperson who would qualify for the Allowance in their own
right o

® a person providing the recipient with constant care and
attention {medical certification required),

92 See Appendix 1 for details of the development of this scheme and the
qualifying conditions .

U ——
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The living alone condition does not apply if the recipient is
aged 75 or over. In this case, an applicant can receive Free
Telephone Rental Allowance regardless of the household
composition™.

The Allowance covers the normal two-monthly line rental
charges for a standard telephone, instrument rental, and up to
20 free call units including VAT. It also covers additional
equipment for those with a hearing or vision impairment. It
does not cover installation costs, The Allowance is worth a
maximum of £175 per annum or £29.16 per two-monthly billing
period.

6.2 Political objectives

The comments made by various Ministers in the D4il since the
establishment of the schemes help to shed light on their
objectives from a political perspective. For example, the
objective of the scheme was outlined in the Budget Statement of
the Minister for Finance in 1977 who stated that “...people living
alone would be enabled fo have access to assistance, medical or
otherwise, when the need arises.” More recently the Minister for
Social, Community and Family Affairs stated that “The purpose
of the allowance is to provide an element of protection and security for
older and disabled people in their homes by ensuring that they are i 4
position to summon help in the event of an accident or an emergency
in the home."*

Therefore the primary objective of this scheme is to ensure
access to help in an emergency and to provide an element of
security. ‘A secondary objective is to encourage social contact
and to assist in the prevention of social isolation for those living
alone.

Similar to the other schemes, wider social objectives include
the alleviation of anxiety experienced by recipients when they
receive large intermittent bills and the promotion of measures to
assist older people and people with disabilities to remain in
their own homes.

93  Budget 2000 extended this Allowance further to all persons aged 75 and
over, regardless of their income or household composition.
94 D4l Debates, 1 June 1999.
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6.3 Costs and numbers

The number of recipients, amount of expenditure and average
value per recipient is shown below:

Figure 6.1: Number of Recipients and Expenditure (1978 to 1998)

Number Cost (£m)
200,000~—| 35.060
29.60 30.00
160,000
25.00
120,000— 20.00 ]
Reciplents
80,000 i 1500 gmmmmre (Em}
10.00
40,600 — 500
0 m+ 0.00

1978 1988 1998

Source: Department of Social, Cormunity and Family Affairs. See Appendix §
for detailed figures

The large growth in the numbers can be explained by the
widening of scheme eligibility, increases in take-up due to
increased phone installations and demographic increases in the
older population. '

6.4 Current relevance of the scheme

The telephone is now regarded as a basic method of
communication for maintaining social contact with others, The
report on ‘Monitoring Poverty Trends’ noted a significant
increase in the number of respondents who consider a telephone
to be a necessity item (from 45 per cent of respondents in 1987
to 82 per cent in 1997).% The number of households having a
telephone increased from 52 per cent to 86 per cent, while the
number who were unable to afford one decreased from 31 per
cent to 9 per cent over the same period.

95 Economic and Social Research Institate, op. cit,, p. 42,
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This scheme is highly valued by recipients, as indicated by
the low number of respondents (5 per cent) to the survey who
stated that they would prefer to receive the Allowance in cash.
This can be seen below:

Figure 6.2: Opinion in favour of Allowance or Cash

No Opinion
10%

Prefer Cash
2%

Prefer Allowance
85%

The scheme also recorded extremely high satisfaction ratings
from both survey respondents and submissions received.
Comments on the scheme were expressed by 44 per cent of
respondents. Of this number, 59 per cent expressed their
satisfaction with the scheme while 26 per cent requested that the
Allowance be increased or the cost of local calls be reduced.

One health board noted in their submission that “The
reduction in telephone costs and the free rental allowance has resulted
in much more contact between families both at home and abroad. This
has reduced isolation, increased the level of security for older people
and generally contributed to health and social gain.”

The major advantage of the Allowance is that because it is
based on rental and number of units, it automatically keeps
pace with telephone price increases. The average annual value
of the Allowance to the recipient increased from £19.72 in 1978
to £168.39 in 1998, This amounts to a 754 per cent increase in
telephone prices compared with an increase of 236 per cent
increase in the Consumer Price Index in the same period. The
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Old Age Contributory Pension increased by 384 per cent over
the same time period while Average Industrial Earnings
increased by 312 per cent* S

6.5 Achievement of objective

The scheme benefits almost 172,000 recipients and their
dependants, the vast majority of whom are over the age of 66,

The primary objective of this scheme is very precise but
extremely difficult to measure. It is difficult to assess what
emergency assistance actually means and the scheme does not
distinguish between applicants’ ability to summon help or their
health needs. There is no data available on the number of people
who could not summon emergency assistance either because
they had no telephone or because they could not reach it. In arny
case, it is conceivable that an older person may not be able to
reach the phone, or may be too panicked, confused or disabled
to operate it. If the scheme wete to be true to its objectives then
a proper needs assessment should be made of a person’s ability
to summon emergency assistance.

However, it is clear that the possession of a telephone does
contribute to a person’s sense of security and well-being. A
survey carried out when the scheme was introduced in 1978
indicated that the telephone represented the best guarantee of
being able to summon help in an-emergency” This was
confirmed by 91 per cent of those who had a telephone and were
confident of summoning help, compared to only 29 per cent of
those who did not have a telephone.

This result is confirmed in the survey of Free Telephone
recipients, which indicates that 50 per cent of recipients regard
access to emergency medical assistance as the most important
benefit of the scheme. Social contact also scores a high
preference while security (in the case of burglary) receives the
lowest preference rate, '

96  The figure for Average Industrial Earnings is based on Industrial Earnings
for Manufacturing Industries only, as comparative rates for all industries
do not go back far enough. _

97  B. Power, September 1980. Old and Alone in freland: Report on a Survey of Old
People Living Alone, Dublin: Society of $t. Vincent de Paul.
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This is shown below:

Figure 6.3: Primary Use of Telephone

No Response
5%

Social
31%

Emergency .
: Securi
50% il 2 i

To the extent that access to a phone may make it easier to
summon help, one could consider the objective has been met to
some degree. In addition, assisting the targeted group to pay
their bills has been achieved, thereby removing a certain
amount of anxiety. Flowever, it would appear that the primary
objective of focusing on the inability to summon help is not
realistically attainable without an individual needs assessment.
In fact, a sense of security and social contact are equally as valid
and important in the overall value of this scheme and of all the
Free Schemes.

it is recommended that the scheme objective should be
explicitly widened to recognise the wider social objectives. This
could be achieved by extending this Allowance to all people
living alone, on the same basis as the Free Electricity Allowance.
This would be a rational and logical development that would be
more in keeping with the general social objectives of the other
Free Schemes. It is not possible to target the scheme using the
current criteria and the wider social context would recognise the
true views of this scheme as expressed by the recipients. The
effect of this change would be to improve the focus of the Free
Telephone Rental Allowance to be more in keeping with the
aims of social inclusion and maintaining links in the
community. It would also allow the Free Electricity Allowance,
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Free TV Licence and Free Telephone Rental Allowance to be
combined into a single package, thereby ensuring a coherent set
of household benefits which are more focused in their aims and
are more easily understood and administered.

6.6 Alternatives and issues arising

In order to examine the operation of the existing scheme, it is
hecessary to examine alternative ways of achieving the scheme
objectives. A number of these alternatives and other specific
telephone issues arose in the course of this Blue Paper. The
results of an analysis of Parliamentary Questions and
representations received in the Department between the period
1995 and 1998 are shown below.

Figure 6.4: Issues raised in PQs/Representations ( 1995-1998)
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It is interesting to note that the most important issue raised by
public representatives concerns the extension of the scheme to
cover mobile phones. This contrasts with the emphasis in
submissions made, which indicates that the most important
issue concerns those who cannot avail of the scheme because
they cannot afford the initial installation fee.
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Other telephone issues mentioned in submissions received
are set out below:

Figure 6.5: Issues raised in Submissions

Sigmplify th
qua]if{g:l:tilo}l’) criteria

Intrgduce fice
SECUI.'H}V S’}FS((.’[“S

Extend o cover
mobilé phones

I
itswancs

lﬂffodilcc_frcc
installarion  [FEEE

| I | | i I I H
0.0 5.0 10.G 15.0 20.0 25.0 36.0 35.0 40.0

%

6.6.1  Abolish or limit the scheme

- It would be difficult to abolish this scheme in view of its wider
social objectives. It contributes to the alleviation of social
exclusion and improves the quality of life for many of those who
suffer loneliness and high levels of isolation. However, it is a
matter of concern that some people do not avail of this scheme,
particularly if installation cost is the factor that prevents them.

The scheme could be limited to those whose health needs
require emergency access or those who are socially isolated. In
theory, this would bring the scheme back to its original
objectives. However, it would be difficult to assess individual
health and social needs in the absence of a proper needs
assessment. In addition, any reduction in social contacts would
increase the social isolation of the recipients.

While it is difficult to estimate the overall effect on people’s
behaviour if this scheme were limited or abolished, it is likely
that some people would not retain their telephone. In this case,
it would be the people who are least well off who would
experience the greatest difficulties in meeting the costs of their
telephone bills.

6.6.2  Extend the scheme to include free installation
There are still a significant number of households (14 per cent)
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without their own telephone and it is reasonable to assume that
some of those targeted by this Allowance are not availing of it.
The scheme is of no benefit to this group, which could be
considered to be most in need. This implies that the scheme is
somewhat regressive if it is of benefit only to those who have
sufficient income to afford the installation and subsequent bills.

Non-ownership of a telephone may be a matter of choice or
the person may not be able to afford the initial installation fee.
The “Monitoring Poverty Trends’ report estimated that 9 per
cent of those lacking a telephone could not afford one.™ It is
difficult to assess the numbers of eligible people who do not
claim a Free Telephone Rental Allowance as the Allowance is
based on the household and not on the individual
circumstances. However it is estimated that almost 15 per cent
of those in receipt of a Living Alone Allowance are not in receipt
of a Free Telephone Rental Allowance.” This high non-take-up
rate indicates that many in this group cannot afford the
installation fee. :

Tt was suggested in a number of submissions that a grant or
free installation should be offered to those who cannot afford
installation costs.” Eircom ran a promotion in 1996, with the co-
operation of the Department, offering a reduced installation fee
of £50 to 16,392 social welfare pensioners™ The group was
targeted on the basis of being in receipt of a Living Alone
Allowance but not in receipt of a Free Telephone Rental
Allowance. At the end of 1997 some 2,200 had availed of the
offer and 1,962 had applied to the Department for a Free
Telephone Rental Allowance after their phone was installed.

It is not known how many other pensioners would have
availed of this offer if the installation had been free but one

98 Peonomic and Social Research Institute, op. cit., p. 42,

99 A Living Alone Allowance is paid to people in receipt of Sociai Welfare
payments who are aged 66 or over and whao are living alone. In 1998 there
were 107,642 people in receipt of this Allowance at a cost of almost £33.6
mdllion. .

100 Those who cannot afford the installation fee and have an exceptional need
for a telephone can receive assistance under the Supplementary Welfare
Allowance admiristered by the Health Boards. ' '

101 Eircom was formerly known as Telecom Eireani.



A REVIEW OF THE FREE SCHEMES 163

could assume that a large proportion would have taken it up.
The additional cost for free installation if all eligible Social
Welfare pensioners availed of the offer would be of the order of
£0.7 million. This cost is not excessive and should be borne by
Eircom, in view of the increased business that would be
generated as a result. Eircom would benefit from increased
annual rental income of £2.5 million on behalf of this group
from the Department, irrespective of additional calls generated.

While it is recognised that Eircom is now a private company,
and is not obliged to provide free installation, it does receive a
large amount of revenue from the State for the Free Telephone
Rental Allowance, In view of the additional revenue it will gain,
quite apart from any consideration of its social obligations, it
could make business sense that, as provider, it should provide
free installation to the reducing number of pensioners, many of
whom cannot afford installation.

The Government's policy of care in the community should
support measures to ensure that pensioners are not deprived of
a telephone because of inadequate income or perceived fear of
costs, The provision of free installation should form part of the
business negotiation on the future payment of this scheme.

6.6.3 = Extend the scheme to include alarm systems
If the original objectives of the Free Telephone Rental Allowance
are to be adhered to and the scheme is to be for summoning
emergency assistance only, it could be more effective to replace
or augment the scheme with the type of system that would
enable a person to summon emergency assistance. The type of
system envisaged is based on a socially monitored alarm
operated using the telephone system, which enables people to
activate an alarm usually worn on a wristband or neckchain. In
this regard, only 13 per cent of the survey respondents stated
that they had another means of summoning help in an
emergency.

Socially monitored alarms could not operate without access to
a telephone system and its perceived strengths are equally
applicable to the Free Telephone Rental scheme. The added
advantage of the Free Telephone Rental Allowance is that it also
facilitates social contacts for those who are more vulnerable and
more at risk of social exclusion. In this regard, it is significant
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that the service providers note that some 95 to 98 per cent of
alarm calls made from socially monitored alarm systems are
false alarms or calls by people requiring social contact.

As this type of support system is already provided by the
Department, as described below, and appears to be universally
available to older people in need, it is considered that this issue
has been addressed. In this regard, it is recommended that
information on this scheme should be more widely available.

102 Department of Social, Community and Family Affairs, April 1999, Review of
the Scheme of Community Support for Older Peaple; Report to the Minister for
Social, Community and Family Affairs, Dublin: Department of Social,
Community and Family Affairs, p. 34.7
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6.64  Extend the scheme to include other types of services
The survey questioned whether people would prefer a mobile
phone instead of the existing landline. The response to this
question is shown below:

103 Ibid, p, 31.

104 Department of Social Welfare, 1996, Task Force on Security of the Elderly,
Dublin: Stationery Office, p. 19.

105 Review of the Scheme of Community Support for Older People, op. cit., p.
43.
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Figure 6.6: Preference for a Mobile Phone
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The mobile penetration rate in Ireland increased from
approximately 2.4 per cent in April 1995 to approximately 25.8
per cent in April 1999." The numbex of recipients who would
prefer a mobile phone could be expected to increase as the
network expands and overall rates continue to increase.

There is no reason why the Free Telephone Rental Allowance
should continue to be confined to landlines only. In fact, a
mobile phone may give a person better access to emergency
assistance, as they are not confined to use in the house. The
Department should explore ways in which recipients could
choose the type of telephone service that suits them best.
However, it is recognised that thexe are issues, which must be
addressed, in this proposed extension, such as the correct
Allowance rate, responsibility in the event of the loss of the
phone and ensuring that the benefit is received by the applicant
and not transferred to someone else. It should also be confined,
for reasons of equity and expenditure, to only one type of
telephone service per recipient and should be of the same
monetary value.

106 Telecom Fireann Annual Report 1999.
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6.6.5 Increase the Allowance
A number of survey comments (26 per cent) stated that the
Allowance should be increased. This was also the major issue
arising in submissions and representations received. The
response in the survey to the value of the Allowance in paying
the average bill is shown below:

Figure 6.7: Value of the Allowance in the Average Bill |

No response  Allof it
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More than half
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Less than half
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Only 7 per cent of respondents stated that the Allowance
covered their bill, in total. The low number of call units allowed
for suggests that these people use their telephone solely for
emergency or incoming calls, and have limited social contact by
telephone.

The Allowance accounts for over 36 per cent of the average
domestic bill, estimated by Eircom to be in the region of £80. The
major advantage of the Allowance is that because it is based on
the rental and a small number of call units, it automatically
keeps pace with telephone price increases. However, the
absence of a means test means that some people, who are less in
need, receive greater benefit from this scheme. It is also the case
that those who have higher incomes can use their telephone
more and consequently incur higher bills. Increasing the
amount of the Allowance would inevitably do more to benefit
this group.

The estimated cost of increasing the number of free call units
from 20 units to 40 units per period is in the region of £2.3
million per annum, based on full take-up. This additional
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expenditure would not be in keeping with the scheme objectives
to guarantee a certain level of service within certain cost
parameters, but would assist more in the area of social
inclusion.

The Allowance exists to provide a basic standard to assist
people with their telephone bill and this standard has been
maintained. It is not intended to meet the bill in full. The worry
of paying a large bill has also been reduced for many customers
and could be reduced further by the more flexible payment
methods available from Eircom. Therefore, an increase in the
Allowance, while desirable, is not considered to have the same
social inclusion merit as the widening of the scheme objectives
and the refocusing of this Allowance as discussed in section 6.5.

6.6.6  Relax the qualification criteria

The requests to relax the qualification criteria relate specifically
to the more stringent medical criteria applying to this scheme.
These criteria are based on the ‘emergency access’ objectives of
this scheme which do not apply in the case of an older person
aged 75 and over, or where a person requires full-time care and
attention. Approximately 20 per cent of those in receipt of the
Eree Electricity Allowance and Free TV Licence do not qualify
for the Free Telephone Rental Allowance on these grounds.

As discussed in Chapter 7, the more restrictive nature of the
living alone conditions in this scheme makes it particularly
difficult for clients to understand. This leads to complex
application procedures and more difficult, time-consuming
administration.

While access to emergency assistance is of great importance,
as evidenced by the survey results, the use of the telephone in
maintaining social contact is also of great benefit. Indeed, the
telephone is now considered to be such a necessity that to be
without one is to suffer social exclusion. The cost of abolishing
the medical criteria and introducing more relaxed qualification
criteria would be in the region of £7 million per annum. This
would benefit almost 40,000 people who currently receive a Free
Electricity Allowance and Free TV Licence. Savings in the region
of £0.7m annually would be achieved, as the Department would
no longer have o pay for medical certification.
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In order to strengthen the community care objectives of the
Free Schemes, it is recommended that the Free Electricity, Free
TV Licence and Free Telephone Rental Allowance should be
strearnlined into one combined ‘Household Benefits’ package
based on the standard living alone qualifying criteria. Eligibility
should be assessed based on one application form only for non-
social welfare pensioners and none at all if combined with the
qualifying payment.

6.7 Payment arrangments

This scheme would appear to represent poor value to the
Department, as there is no discount available on the £29 million
paid to Eircom every year. In this regard, Eircom has refused to
negotiate a discount on a number of occasions.

The Free Telephone Rental Allowance has contributed to
increased telephone take-up among a group who would not
avail of a telephone in the absence of the scheme. It also reduces
bad debt, collection costs, and contributes to an improved cash
flow management for Eircom. For these reasons, it seems
reasonable to assume that any large organisation contributing
this level of revenue to a company would receive a discount
based on volume of business and cash flow.

The recipient’s telephone bill does not indicate the true value
of the Allowance to the recipient as it omits telephone handset
rental and VAT. The total shown on the bill amounts to £20.00
Jine rental and £1.90 call units, whereas the Department pays an
additional £2.20 instrument equipment and £5.05 VAT per
billing period.

One glaring anomaly is that the Department pays in the
region of £2.8 million annually for the rental of telephone
handsets. This is surely inappropriate for equipment that has
long been depreciated by the company. Figures given to the
Department by interested suppliers in 1994 estimated that the
purchase cost of an instrument would be the equivalent of one
yeat’s rental fee, offering high potential savings to the
Department. This cost could be even lower in the current
market.
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The poor value of this scheme has been due to the traditional
monopoly position of Eircom. Its monopoly on the
telecommunications industry was officially ‘de-regulated’ on 1
December 1998, This finalised the process that was initiated
with the opening up of the mobile phone market to other
licensed operators.

The opening up of the telecommunications market has direct
consequences for the Free Telephone Rental Allowance Scheme.
While the line rental will continue to be paid to Eircom in the
immediate future, this will become open to more competition as
additional service providers enter the telecom market. The
current market allows the call units to be paid to another service
provider, and arrangements must be made to cater for this
facility. In this case the Department must be able to convert the
value of the current units payable to Eircom to the equivalent
value used by another company. As call units are no longer
relevant, it is suggested that the most appropriate unit of
measurement should be the number of minutes, using the
Eircom domestic business rate as the base rate. _

The Department may simply allow clients to switch to
another provider and make the necessary payment
arrangements or it could tender for this business which would
provide an opportunity to achieve a more competitive price,
based on its large customer base. A tendering process could also
facilitate the introduction of new services such as mobile phones
and other security related services that may be available from a
service provider. It is considered that the tendering procedure
should separate out the different parts of the contract and
distinguish between telephone instruments, mobile phones and
line rental arrangements, '

As more operators enter the market, the Department will
need to consider whether to tender for a single national scheme
for each part or to allow customers choose their own service
provider. In this regard, the Department would lose its
competitive advantage on size if it allowed more than one
provider and it would not be in such a strong position to
negotiate other services such as the provision of handsets and
free installation. It would also require more detailed
administrative procedures to ensure correct data matching and
control procedures to ensure that recipients were not availing of




A Revisw OF THE FREE SCHEMES i

more than one service. It is considered that the potential
advantages gained from negotiating with one provider
outweigh the argument in favour of customer choice.

Another option the Department could consider would be the
introduction of a pre-paid card which recipients could then use
to pay the service provider of their choice. This would introduce
more choice and reduce administrative expenditure, as it would
abolish the need for data matching with service providers.
However, the disadvantage of this is that it would be based on
a monetary amount and would not be inflation proof in the
same way as the current scheme. It would also be less secure
and would not confer the advantage of advance payment as the
current scheme does and which recipients particularly value.
This issue is examined further in Chapter 7.

6.8 Conclusion

The Free Telephone Rental Allowance requires major change.
The objectives of the scheme should recognise and acknowledge
the real and significant contribution of a telephone in combating
social exclusion and staying in communication rather than the
original purpose of organising emergency assistance.
Recipients, public representatives and those who made
submissions place a high value on the social inclusion aspects of
fhis Allowance, regarding them as being in excess of their cash
equivalent.

The reassessment of objectives to include the promotion of
social inclusion would allow the Free Schemes to be combined
into one package which would benefit a large number of people.
It would facilitate social contact and give those who are most
yulnerable, access to a basic necessity in society. It would also
reduce scheme complexity and ensure & simpler and less-costly
administrative structure.

The deregulation of the selecommunications market presents
the Department with new opportunities to negotiate an
improved range of services for its customers at lower cost. These
could include the provision of telephone installation free of
charge to all pensioners and provide for other services now
widely available to the general public, such as mobile phones.
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The current arrangements have not been financially favourable
to the Department and it is considered that, as a major
purchaser in the market, the strength in numbers and buying
power should be more competitively used to achieve a better
and more efficient service.
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Future Direction

In order to assess the future direction of the Free Schemes it is
important to examine other alternatives. As discussed in
Chapter 2, the overwhelming support for these schemes would
appear to suggest that abolition is not a realistic option.
However, it is essential that these schemes achieve their
intended objectives efficiently and effectively. This requires an
evaluation of the type of assistance provided and of the way in
which it is targeted. In additior, the simplicity and clarity of the
schemes must be examined and an assessment made of the cost
and value of the benefits derived.

7.1 Better focus by means testing

The purpose of means testing is to support social justice and
equity by ensuring that the greatest amount of support is given
to those with the least amount of TESOUICES. Means tests can
differ according to the type of service or benefit provided, the
individual circumstances of the claimant and the extent to
which a variety of social and psychological incentives and
disincentives are applied in the structure and operation of the
test. There are fundamental issues of social values and equity
which, in the wider interests of society, must be taken into
account in any decision to means fest.

It has been suggested that one way of improving equity and
also reducing costs is to introduce a means test fox all Free
Schemes. The objective of this would be to award Free Schemes
only to those who are most in need according to the scheme
objectives. The number entitled to the schemes would be
dependent on the means limit applied, which would also
determine the amount of savings achieved.

The introduction of means limits would have to be set higher
than the maximum of the Old Age (Contributory) Pension as
those in receipt of non-contributory allowances are already
means tested for their pension. This would mean that all
contributory pensioners and non social welfare pensioners
would be means tested and those with means in excess of a set

113
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amount would be removed from eligibility for Free Schemes.
This could mean the introduction of more than 130,000 means
tests on people aged 65 or over, living alone or in two person
households. It is clear that the administrative effort involved
in this task would be very substantial. It would also result in the
withdrawal of the schemes from some current recipients, which
would be very difficult to implement and would also raise
similar political and social issues as those discussed in the case
of abolition (see section 2.2 above), In view of the ESR[ data
which indicates that 90% of older households are living on less
than £200 and 60 per cent are living on less than £100 the
administrative effort of means testing and the knock-on effects
on take-up would appear to make this proposal unjustified and
excessive,

Ameans test already applies in the case of pensioners who are
not in receipt of a social welfare pension. In 1996 entitlement to
Free Schemes was extended to non-social welfare pensioners,
provided their income does not exceed the maximum personal
rate of Old Age (Contributory) Pension (£89 per week in 19993,
plus increases for dependants where appropriate, plus £30.1
This means that a single pensioner who lives alone can have an
equivalent weekly income of £125 per week and qualify for the
Free Schemes. A pensioner living with a qualified adult can
have an equivalent weekly income of up to £174.50 per week
and qualify for the Free Schemes. The miake-up of this income
limit means that it increases automatically each year on foot of
the Bud get increases in pension rates. _

The objective of this measure was to promote horizontal
equity by introducing a relative disadvantage cut-off point. It is
notable that this measute, which added further complexity to
the system, did riot result in any significant take-up as less than
1,100 applied for a Free Electricity Allowance or a Free
Telephone Rental Allowance on this means test basis. Of the
number applying, less than 200 were awarded each Allowance
while almost 350 were refused on means grounds.

Other significant disadvantages of this approach include the
introduction of threshold problems, whereby someone who is

107 This estimate excludes those under the age of 66, as there is no statistical
data on their housshold composition.
108 Budget 2000 abolished the means test for those aged 75 and over. °
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just under the income limit benefits significantly more than the
person who is just above it. This may introduce behavioural
effects whereby persons over the limit may seek to divest
themselves of assets in order to qualify for the schemes. There is
also the probability that stigma will be introduced, affecting
take-up. It is also the case that the administrative costs, both in
terms of means testing and also in higher volumes of
applications, representations and Parliamentary Questions,
would be too high to justify the level of savings achieved.

The social insurance system is a graduated contribution
system, meaning that those in receipt of contributory pensions
have already paid according to their means, thereby justifying a
certain level of universal type systems which are selective, not
on income need but on social need, such as that experienced by
those living alone.

It is recommended that means testing should not be used in
view of the wider social advantages of the Free Schemes and
the danger of iniroducing stigma to schemes, This is because
they are regarded as important contributions to policies
promoting social inclusion and are also viewed as 2 measure
of the value that successive Governments have placed on
older people in society.

7.2 Extend to include other groups

There are constant demands being made by public
representatives, interest groups and members of the public to
extend the Free Schemes to include other groups in society and
other socially worthy goods and services.

A number of these issues were raised in the input sessions
and in the submissions received. All Parliamentary Questions
and representations received over a three-year period were also
examined. The issues common to all schemes are examined
below, while issues specific to the individual schemes are
examined separately above (in the relevant chapters of this
report).*”

109 A Jarge number of the issues raised were repeated across the different
schemes. Therefore the figures shown are not precise but are merely
indicative of the range of issues involved and the level of priority they are
accorded. A number of issues were raised which are not relevant to this
report and these have been excluded.
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The analysis of issues raised in Parliamentary Questions and
representations is shown in Figure 7.1 below, while those raised
in submissions received are shown in Figure 7.2 below:

Figure 7.1: Issues raised in PQs/Representations (1995-1998)
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Figure 7.2: Issues raised in Submissions
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721 Relaxation of the household composition rules
A large number of submissions requested the relaxation of the
household composition rules and referred to the effects of the
living alone condition on family formation.

This same demand is frequently made in respect of the Living
Alone Allowance, ie. that it is unfair that pensioners lose this
Allowance when they live with someone else." Flowever, the

110 The Living Alone Allowance is a weekly payment (£6.00 in 1999) to people
in receipt of social welfare payments, who are living alone and aged 66 or
over. There were 107,642 people in receipt of this Allowance in 1998,
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Living Alone Allowance is exactly what it means, i.e. a special
payment to someone living alone who, by definition, has higher
living expenses than two people living together.

The living alone conditions can impact on family formatior in
two different ways:

@ premature household formation ~ when children reach the
age of eighteen (or twenty-two if in full-time education)
they may be forced to leave the family home because the
older person loses their eligibility for Free Schemes.

® under-utilisation of household formation - when older
people remain living on their own because the return of a
family member will mean they lose their eligibility for Free
Schemes.

The living alone conditions for the Free Schemes are not applied
when a person is aged 75 and over, nor do they apply in cases
where a person requires full-time care and attention. In the case
of the Free Electricity and Free TV Licence schemes, they do not
include spouses, while in the case of the Free Telephone Rental
Allowance, the person must be living with someone who is
unable to summon help in an emergency.

It must be borne in mind that the objectives of the Free
Schemes are to assist a particular group of people who, because
they are mainly living alone, require additional assistance, This
type of assistance is not as necessary if there are other people
living in the house with them. It is widely accepted that people
living together achieve economies by sharing household
expenses. The estimated cost of making the Free Electricity, Free
TV Licence and Free Telephone Rental Allowance available to
all pensioners regardless of household composition would be in
the region of £33 million per annum. This would not be a
targeted use of resources and could not be justified in view of
their increased household incomes and their lower levels of
need.

If the Free Schemes (excluding Free Travel) were once again
confined to those who were living entirely alone, approximately
88,000 pensioner households would lose their entitlement to
Free Electricity and Free TV Licence and 50,000 pensioner
households would lose their entitlement to Free Telephone
Rental Allowance, This measure would result in savings in the
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region of £30 million. If the Free Schemes were confined only to
those who are living alone or with other medically dependent
people, as in the case of the Free Telephone Rental Allowance,
approximately 38,000 people would lose their entitlement to
Free Electricity and Free TV licence. This would result in
savings in the region of £9 million. These estimates relate only
to persons over the age of 65, as there is no census data available
on the household composition of people with disabilities under
that age.

It is clear from submissions received that the . lack of
uniformity in the living alone conditions, particularly the more
restrictive conditions applying to the Free Telephone Rental
Allowance makes the schemes difficult to understand, leading
to confusion, complex application procedures and
administration. It is recommended that the same living alone
conditions apply to all schemes, apart from the Free Travel
scheme, which is universal, in order to sirengthen the
community care objectives and to achieve simplicity and
clarity.

The schemes should be targeted at the group of people who
are most in need of assistance and most vulnerable to social
isolation and social exclusion. This group is clearly those who
are living entirely alone, because they incur higher living
expenses and are at greater risk of social isolation. However, it
would be extremely difficult to restrict the schemes so as to
confine them to the original narrowly defined target group. For
the same reasons applying to scheme abolition, it is likely that
any reduction in the target groups would inevitably lead to the
same set of demands to relax the scheme again.

It is recognised that this view does not accord with that of the
Disability Groups, in particular. They regard the Free Schemes
as part of a ‘Cost of Disability” which is directly related to their
health needs, and not their income needs. Accordingly, they feel
particularly aggrieved when they lose the Free Schemes for any
reason, including returning to the labour market, as they
consider themselves still in need. .

When the Free Schemes wete introduced they were
specifically targeted at elderly people who were living alone.
The relaxation of this condition over the years has resulted in
the greatest diminution of the targeted nature of these schemaes,
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particularly in the case of the Free Travel scheme. Other changes
have happened gradually without regard to the original scheme
objectives. Any further easing of this condition will reduce
further the effectiveness of these schemes in targeting a specific
group of people.

7.2.2  Other groups
The Free Schemes have been developed and extended in various
ways since their establishment, The major extension to the
original target group has been the lowering of the pension age
and the extension of the schemes to people in receipt of
disability type payments. Inevitably, every relaxation in
conditions has increased demands for further extensions from
other groups. Every extension granted has increased the
complexity and difficulty of the schemes, and in many cases has
diluted the original objectives of the scheme.

Demands to extend the schemes to other groups have been a
feature of all Free Schemes since their introduction. The main
groups involved are:

non-social welfare pensioners
pensioners over the age of 75

people with disabilities

carers

widows and widowers

other long-term social welfare recipients

@ B 0 & & ¢

The merits of extending the schemes to these specific groups are
discussed below.

Non-social welfare pensioners

Free Travel is a universal scheme and applies to all people over
the age of 66. However, the other schemes apply mainly to social
welfare pensioners only. Retired public servants are the main
group of pensioners who qualify only for Free Travel and do not
qualify for the other Free Schemes. They have always been
excluded because they pay a reduced rate of social insurance,
even though there is no charge against the Social Insurance
Fund for these schemes. A submission on this issue notes that
“the Department’s administrative rules... discriminafe against public
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service pensioners., The benefits provided are not insurance-related
risks and do not require payment of a social insurance contribution
which would qualify for an Old Age Pension.”

It could be argued that this group is denied the concessions
available to the majority of older people because they are
financially independent and receive no social welfare income
support payment. Furthermore, they may qualify on means-test
grounds, as described in section 7.1 above, It is notable that the
numbers qualifying are particularly small.

However, simply because they receive their income from a
different source does not mean that they are in a better financial
position than many of those who may be in receipt of a
contributory pension and a private occupational pension.
Indeed, it is worth noting that if their spouse died, retired public
servants would be entitled to a Widows/ers Contributory
Pension which would automatically qualify them for the Free
Schemes, even though they may well be in receipt of additional
income.

The Commission on Social Welfare recommended that all
public servants should pay the standard rate of PRSI and should
be eligible for all appropriate benefits. This was implemented in
1995 and all public servants recruited from that date now
qualify for social welfare benefits and will qualify for the Free
Schemes when they retire. The interim report of the
Commission on Public Service Pensions noted that public
servants made an implicit contribution towards the cost of their
State pensions stating that “Most occupational pension schemes in
the private sector are contributory. This is true also of public service
occupations pension schemes, although. this fact does not appear fo be
widely recognised outside the public service”™ This contribution
was reflected in increased remuneration as compensation to
public servants recruited after 1995,

In view of the ESRI study indicating the limited variation in
the incomes of older people, with 90% of older households
living on less than £200 and 60 per cent living on less than £100,
and because of the reasons for their exclusion to date, it appears
inequitable that this group should be excluded from eligibility.

111 Commission on Public Service Pensions, August 1999, Interim Report to the
Minister for Finance, Dublin, Stationery Office, p. 137.
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It is recommended that public sexrvants should qualify for the
Free Schemes in view of the schemes’ recognised wider social
objectives of care in the community.

It is difficult to estimate the cost of extending the Free
Schemes to all non-qualifying pensioners 66 years of age and
over. In terms of scheme administration, there have only been
approximately 350 claims refused on the basis of exceeding the
means limits. However, it is estimated that approximately
60,000 people aged 66 and over are not in receipt of a social
welfare payment.” On the basis that 50 per cent of the group
over 65 qualified on household composition, and all over the
age of 75 automatically qualified, the additional expenditure
would be in the region of £12.5 million per annum.

All pensioners over 75 years of age

This request for extension suggests that the Free Schemes be
extended to all pensioners over the age of 75, regardless of their
income or household composition, as part of Government
policy to support care in the community. This would make the
Free Schemes universally available and would include the
group currently excluded, referred to above. It is recognised that
‘as people get older, they are generally more in need of care.
However, it must be noted that the health and income needs of
older people are not uniform and a person aged 80 may be less
in need than a person aged 70.

The introduction of an age-related cut-off point is a practical
mechanism for introducing simplicity and clarity into the
scheme. It is estimated that approximately 17,500 people aged
75 and over are not in receipt of a social welfare payment. The
cost of extending the Free Schemes to this group would be in the
region of £4 million per annum. It is recommended that the
Free Schemes should be extended to all people aged over
iR

112 This estimate is based on figures derived from the Census of Population
and the Department’s statistics.
113 This measure was introduced in Budget 2000.
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All people with disabilities

Any extension of the Free Schemes to non-socml—welfare
pensioners raises equity concerns relating to the equally
justifiable claims of people with disabilities who may have
serious needs but whose incomes preclude them from the Free
Schemes.

Retirement on health grounds does not mean that an
individual cannot engage in other types of employment. In
addition, the Free Schemes are awarded on the basis of payment
type and/or age-related payment. In the absence of an age
qualification, it would be difficult for the Department to
correctly target and monitor expenditure to non-social-welfare
recipients. In the absence of an individual needs assessment, it
would not be possible to extend eligibility to non-social-welfare
claimants. However, if such a needs assessment were
introduced, this issue could be revisited.™

People in receipt of disability type payments are eligible for
the Free Schemes. However, one group who are'in receipt of a
disability payment, but who do not qualify for Free Schemes,
are those in receipt of Disablement Benefit. This payment is
available to insured people who are unfit for work due to illness
and is generally short-term in nature. However, disability
benefit can be claimed until the claimant reaches age 65. There
is a large number of people who are in receipt of this payment
for more than twelve months and could be considered to be
long-term disabled. However, any person claiming Disablement
Benefit for more than twelve menths has the option of
transferring to Invalidity Pension, which entitles them to claim
the Free Schemes. ‘

The extension of the Free Schemes to recipients of payments
that are mainly short term in nature also raises issues regarding
disincentives to work, which is discussed further below. For the
above reasons it is not recommended that the Free Schemes be
extended to these groups.

114 A Working Group has been established by the Department of Health and
Children to consider the introduction of a Needs Assessment that could
take account of the individual’s health, financial and social needs and those
of their carers.
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Carers

The Review of the Carer’s Allowance noted that “it is accepted
that the role of caring can involve significant isolation and emotional
stress for the carer, as well as additional financial costs such as heating
and dietary requirements.”™ As a result of measures introduced in
the 1998 and 1999 Budgets, full-time carers in receipt of a
Carer’s Allowance now qualify for Free Travei and Free
Telephone Rental Allowance.

The Review of the Carer's Allowance considered the
extension of the Free Electricity Allowance and Free TV Licence
as a further recognition and assistance towards the financial
burden of caring. However, it was considered that the extension
of these schemes was not of immediate priority and could be
examined further at a future date.

It is the case that many care recipients are already in receipt of
the Free Schemes in their own right. The main group who are
excluded are those who do not fulfil the household composition
rudes or who are not in receipt of a social welfare payment.
However, the fact that a carer is providing full-time care means
that a person who is at most risk of being in institutional care is
being maintained in the community. Government policy in
favour of community care would suggest that this group should
be given every encouragement to avail of all possible
community support, including the Free Schemes.

- However, in terms of income support the means tests applied
to the Carer’s Allowance are among the most generous in the
Social Welfare system.. In addition, the payment of non-cash
benefits fo carers can lead to a significant reduction in income
when the person ceases to care. This is one of the problems
involved in extending what are essentially ‘lifelong” benefits for
pensioners to people who are in receipt of short-term payments.

The cost of extending the Free Electricity Allowance and Free
TV Licence Allowance to carers would be in the region of £2
million per annum and it is estimated that 9,500 households
would benefit from this measure. In view of their increased
expenditure, restricted family and social life and their

115 Review of the Carer’s Allowance, op. cit., p. 63
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valuable role in contributing to Government’s objectives of
care in the community, it is recommended that the Free
Schemes be extended to carers in receipt of Carer's
Allowance." '

It is also the case that in order to introduce simplicity and
clarity into the Free Schemes, they should be developed and
presented as a single package of Household Benefits instead
of the current ad-hoc and piecemeal nature where a person
may qualify for one Free Scheme but not another.

Widows and widowers

The Free Schemes are available to all widows and widowers
aged between 60 and 65 where their late spouses had
entitlement, providing they satisfy the other qualifying
conditions of the schemes. This measure was introduced in 1994
to assist a particular group experiencing difficulties. The
Minister for Social Welfare stated in 1995 that “The exfension of
Free Schemes to widows aged 60 to 65 years last year was limited to
widows whose spouses had alveady had entitlement to the Free
Schemes. The extension was primarily designed to meet objections to
the termination of entiflements in households at a time when an
elderly widow might be struggling to adjust to the stress and expense
occasioned by the death of her husband.”™”

Any extension of the schemes to all widows and widowers,
regardless of age, whose late spouses were in receipt of the Free
Schemes, would discriminate against all other people who
never received the benefit. Groups discriminated against would
include widows and widowers whose spouses died before
reaching the qualifying age; people who never married; and
other lone parents who receive the same social welfare
payments as widows and widowers and who experience the
same financial pressures.

The cost of extending the Free Schemes to all widows,
regardless of age, income and household composition, would be
in the region of £28 million. The cost of extending the Free
Schemes to widows over the age of 60 would be in the region of

116 This measure was introduced in Budget 2000.
117 Ddil Debates, 14 February 1995,
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£20 million. Neither of these groups could be considered to have
the type of needs that require the same type of targeting as older
people or people with disabilities.

The Free Schemes were awarded to the pensioner for his/her
benefit and not for the benefit of the spouse, although it is
recognised that the household as a whole benefits. It is
recommended that the Free Schemes should not be extended
to widows and widowers under that age as this would not be
in keeping with the social inclusion and community care
objectives of the schemes and would introduce major
discrimination into the schemes.

Other long-term social welfare recipients

The Free Schemes were introduced when there was a clear
distinction made between pensions on the one hand, which
were considered to involve long-term dependency and, on the
other, benefits and allowances that were needed only until
circumstances changed, such as entering the labour force. This
is no longer as clear cut a distinction because many social
welfare claimants are long-term recipients who experience high
risks of poverty and social exclusion. They have similar long-
term expenses to those in receipt of pensions but are expected to
meet these costs with fewer concessions.

However, there is still a distinction to be made between those
who are retired or who are permanently incapable of work due
to incapacity, and those whose circumstances may be long-term
but which are open to change. The Pensions Board examined
this issue in relation to payments and allowances and concluded
that there are three important reasons why it would be
inappropriate to link increases in retirement and related
pensions directly with other Social Welfare payments. They
considered that:

“Firstly, the former (pensions) are quite predictable and
inevitable being the result of ageing, permanent illness and
mortality. They represent clear entitlements, in respect of
which contributions have been made and which everyone can
expect if they meet the conditions. While the other benefits are
also an entitlement they apply only in certain circumstances
which may or may not arise and which are not intended to
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endure for long periods, as is the case with retirement
pensions. In addition, the rate of unemployment payment, for
example, must take account of incentive issues, which are not
relevant to retirement pensions.

Secondly, claimants of old age or related pensions normally
have quite limited options to augment their income or
generate new earnings unlike many other Social Welfare
customer groups. Therefore Social Welfare benefit is likely to
be a more vital and core part of long-term income for old age
and related pensioners than others.

Thirdly, there is a considerable allocation of public resources
directed at training, education, retraining and job search
assistance for those who become unemployed.

Finally, it is noted that Budget 1998 gave explicit special
treatment, under both Social Welfare and income tax
headings, to provision for the elderly.”"®

The Commission on Social Welfare took a different view and
considered that:

“vecipients of long-term payments, even within the reformed
payment structure proposed, are likely to experience difficulty
in meeting certain lump sum expenditures and, in particular,
those associated with energy costs. We, therefore, recomimend
that the electricity and fuel allowarices be retained for existing
categories of recipients and extended to include all long-term
recipignts.”"” '

The main reason advanced by the Commission, relating to lump
sum expenditures, is no longer an issue as there is a variety of
payments methods now available from the service providers
which allows customers to manage their finances on a weekly or
other short-term basis.

118 R'eport of the Pensions Board, May 1998, Securing Retirement Income:
National Pensions Policy Initiative, Dublin: The Pensions Board, p.114.
119 Commission on Social Welfare, op. cit., p. 208, :
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In terms of the Free Schemes’ objectives, people in receipt of
long-term payments may experience social exclusion, but they
are not a group in need of community care support in order to
remain at home. Nor do they experience the same social and
physical risks of isolation as older people and people with
disabilities. ‘

It must also be noted that benefit-in-kind schemes are
administratively complex to set up and are not amenable to
gradual withdrawal, so that the loss of the Free Schemes could
pose a significant disincentive to work if extended to long-term
recipients such as the unemployed. To combat this effect,
arrangements similar to those existing for secondary benefits .
would need to be introduced to effect a gradual withdrawal.
This would impose significant administrative difficulties as
scheme caseload would be far greater and there would be
additional fraud controls required.

The Commission on Social Welfare noted that “If cash
payments are adequate, then there is no reason in principle why non-
cash benefits should also be provided.” This view is reiterated in a
submission on this issue from a group representing those in
receipt of long-term payments who noted that “The more
appropriate response to the income needs of this group is to provide a
social welfare payment that is sufficient to combat consistent poverty
and social exclusion.” '

Finally, extending the Free Schemes to large groups of
additional people must be balanced against the fundamental
objectives of the schemes and the need to target resources to
those who are most in need. It is not recommended that the
Free Schemes be extended to cover other leng-term recipients
of social welfare payments.

7.3 Extend to include other goods and services

Demands to include other socially worthy goods and services in
the Free Schemes are largely based on the perception that these
schemes are “perks’ of old age and are “free’ or cheap to provide.
The findings of this Blue Paper show that this is clearly not the
case. The extension of the Free Schemes to include other items
of expenditure such as the cost of cable television, dog licences,

120 ihid, p. 207.
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alarm systems, fax machines, fire extinguishers or telephone
rental in private nursing homes etc. is not appropriate, as they
do not easily fit within the social welfare system.” These items
may well be socially desirable to certain people, but they do not
belong to the basic set of household necessities that are deemed
intrinsic to the well-being of the vast majority of people.
Furthermore, they do not result in the type of intermittent bills
with which the Free Schemes are associated. The extension of
the Free Schemes to persons living in nursing homes and
private hospitals is not in keeping with the purpose of the
schemes to support care in the community. The schemes as
currently constituted provide a basic package of necessary
household benefits that ensure a limited standard of comfort or
well-being to a particular targeted group. This target group is
not based solely on income need and it is clear that some people
on higher incomes gain more from the schemes than others who
are more in need.

The social and economic benefits of the existing range of Free
Schemes are difficult to measure and they contain a number of
anomalies and inequities. For example, the current schemes
could be viewed as inequitable to those groups who cannot
avail of the service, as in the case of public transport or
telephone installation. These inequities would also apply in the
case of additional goods and services such as cable television,
where a service might not exist, or a dog licence where a person
could not benefit without owning a dog. Indeed, the cost of a
dog licence is not prohibitive (£10 in 1999) and should be
affordable for social welfare recipients.

While recipients consider the Free Schemes to be very
valuable, there is continual pressure to extend these schemes to
other socially desirable goods. Any new schemes would add to
that pressure and divert resources from other areas such as
increasing the basic rate of payment. However, there is nothing
to preclude other State agencies introducing their own schemes,
such as the Local Authorities extending Free Dog Licences, as
part of their wider social obligations. Many private companies
already extend concessions to pensioners in order to increase

121 A large number of items were suggested in the course of this review. The
items mentioned above are those that are mentioned most frequently.
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their business usage, as part of their social aims and as
recognition of the value they have received from their
customers over the years. It is not the business of the
Department of Social, Community and Family Affairs to
provide for all socially desirable items of expenditure, even if
there was agreement on what those items might be.
Accordingly, it is recommended that no further goods and
services be covered by the Free Schemes.

7.4 Information and application procedures

A large number of the submissions received were concerned
with difficulties that people experience in understanding their
entitlements and the complexity of the application forms. The
National Social Services Board stated in its submission that
“there is evidence from queries at Community Information Centres
that awareness of the free schemes may not be as extensive as might be
thought.”

The application forms are complex because the schemes have
developed separately and have different qualifying conditions,
principally on the living alone condition. For example, some
people qualify for Free Electricity Allowance and Free TV
Licence but fail to qualify for Free Telephone Rental Allowance,
while carers qualify for Free Telephone Rental Allowance but
are not eligible to apply for Free Electricity and Free TV Licence.

The level of detail required on the application forms is
extensive and leads to many complaints from applicants. There
are 35 pages of questions (including those related to medical
certification) included in the set of application forms for Free
Schemes. In almost all cases, apart from Free Travel, the
applicant is already a client of the Department and is in receipt
of a qualifying payment. There is no valid reason why there
should be a separate application procedure for Free Schemes. In
general, questions relating to their ‘living alone’ status and
utility account details could be incorporated into the qualifying
payment application form. This would ensure that a person’s
entitlement to all qualifying schemes is processed at the same
time and would also improve take-up.

A large number of claims processed are due to change of
address. Because the schemes are residency based and paid
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directly to the client's account, when a recipient moves house
they must re-apply, supplying their new account details and
certifying that their household composition has not changed.
However, a more simple change of address form should be
introduced to cut down on the administrative processing and
complexity of form filling for the client.”

It is recommended that the bundle of separate Free Schemes
should be amalgamated to provide a standard package of
household benefits, renamed as such, with a streamlined
application process. This should improve both the underlying
objectives of the scheme towards targeted assistance and
support for care in the community and facilitate the
introduction of scheme simplicity and clarity. This change
would also improve take-up, reduce the amount of forms to be
filled out and contribute to greater efficiencies in claim
processing. Therefore, with the exception of Free Travel, all
persons who currently qualify for one or other of the Free
Schemes should now qualify for all the other schemes. The Free
Travel scheme as a universal scheme should remain separate
from these arrangements, as no household details are required
to avail of the benefit.

7.5 Name of the schemes

A number of submissions commented unfavourably on the
name of the Free Schemes, noting that the Schemes are not ‘free’.
They cost in excess of £100 million per annum. One submission
stated that “free schemes is a misnomer - they are paid for by all,
including people with disabilities and other recipients.” The title
could be considered somewhat derogatory, implying that the
schemes have little worth and that recipients do not deserve the
same high standard or quality of service as other social welfare
schemes. No other social welfare payment is referred to as ‘free’.
For example, there would be widespread public offence if
Unemployment Assistance or Widow's Pension were referred to
as ‘Free Unemployment Assistance” or ‘Free Widow's Pension’.

One submission, in relation to the Free Travel scheme,
suggested that it should be called the ‘Freedom Pass’, which is

122 A shortened application form has been infroduced by the Department and
will be distributed to all centres.
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a more accurate description of what the Free Travel Pass may
represent. Another possible name could be "Household and
Travel Benefits’. In any event, in the absence of a complete
change of name, the word “free’ should be dropped from the
name of these schemes

7.6 Statutory basis and funding arrangements

The Free Schemes are not governed by statutory legislation,
which means that an applicant who is refused has no right of
appeal to the Social Welfare Appeals Office. The establishment
of an appeals procedure is of fundamental importance in the
development of fair procedures, equitable treatment for all
claimants and the promotion of accountability. In addition,
because the schemes are run on an administrative basis, the
Departrent has no legal authority to recover any overpayments
made or to prosecute for fraudulent activity. S

Tt is also the case that the informal administrative nature of
the schemes facilitates change more easily than if amendments
required Government and Déil scrutiny and approval. This
facility of change has led to scheme complexity, and difficulty in
understanding the intricate rules and regulations governing the
schemes.

The Free Schemes are funded entirely from the Exchequer,
even though the majority of recipients are in receipt of
contributory pensions. This revenue is derived from a number
of sources, mainly taxation, which would include revenue from
those on moderate to low incomes. In contrast, all contributory
pensions are funded from the Social Inisurance Fund. These
social insurance schemes have a statutory basis and all charges
made against the Social Insurance Fund must be specified in
primary legislation.

The number of pensioners will increase as a result of
demographic changes. In addition, more people will qualify for
contributory pensions, arising from the extension of PRSI
coverage in recent years to the self-employed, part-time
workers, public servants and homemakers. The reduction in

123 While there is no formal right of appeal, the Department will review any
case on request.
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qualifying conditions for pro-rata pensions and increased
female participation in the labour force are other factors which
will give rise to the growth in contributory pensions.

It is recommended that the provision of Free Schemes to
persons in receipt of contributory pensions should be funded
from the Social Insurance Fund and clearly indicated as such.
Their value should be calculated, where possible, and shown as
part of payments received. This would improve accountability
and ensure that public expenditure is transparent. However,
because the schemes are non-statutory, legislative change would
be required to charge their costs against the Fund,

It is recommended that in order to improve appellant
procedures and promote transparency and accountability, the
schemes should be placed on a statutory basis.™

7.7 Payment arrangements

The recent deregulation of the telecommunications market, the
imminent deregulation of the energy market and the possible
deregulation of the public transport sector, present the
Department with new opportunities to achieve greater choice
and better competitive pricing, on behalf of their clients, from
service providers.

The administration of the Free Schemes should be separated
from the negotiation of scheme contracts and expenditure. The
scheme administration is extremely time-consuming and
complex, leaving little time for the development and practice of
the types of business skills required in the negotiation of large
contracts. This activity will become more important and time-
consuming as the sectors begin to deregulate and will require
different skills than those needed to manage the processing of
large numbers of claims. :

While these issues are examined further in the chapters on
these specific schemes, there is a case to be made for a new type
of payment arrangement for the customer. In the event of

124 This measure will be introduced in the Social Welfare Act 2000.
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deregulation, the Department could consider the introduction
of a single benefit card which recipients could then use to pay
the service provider of their choice, instead of the amount being
credited to the person’s account. This could introduce more
choice for the customer and reduce administrative expenditure,
It would require the introduction of smartcard technology to
allow for validation and updating. This type of card could
provide instant validity checking and, more importantly, could
be used to record the exact usage of the benefit received. This
would provide management information that would assist in
the evaluation of scheme effectiveness and cost control.

However, it must be acknowledged that there may be privacy
issues and difficulties relating to customer understanding
involved in this proposal, in addition to the cost of the
technological infrastructure required. These factors may prove
difficult to surmount. In addition, administrative costs would
still be incurred due to the necessity to continue data matching
with the service providers, because the schemes are based on
residence and household composition. Other disadvantages
applying to this type of arrangement would be that in order to
offer a choice of provider, the scheme would have to be based on
a monetary amount and would not be inflation proof in the
same way as the current scheme, It would alse be less secure
and would not confer the advantage of advance payment as the
current scheme does and this aspect is one which recipients
particularly value.

The issues involved in this type of technology are far-reaching
and have implications that are much wider than the Free
Schemes. They should be further explored in future business
arrangements that the Department may be considering,
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Conclusions

This Blue Paper has examined the current purpose and
operation of the Free Schemes. This is timely in view of their
operation over a 30 year period, during which the nature of
society and the manner in which public services are organised
has changed significantly. The research has been conducted
within the real world political and social constraint that the Free
Schemes cannot be abolished; therefore, alternative ways of
achieving the objectives have not been considered in any great
depth. '

The findings of the Blue Paper indicate that the objectives of
the Free Schemes have remained valid since their inception. The
Free Schemes, originally established to benefit older people,
have been extended over the years to include people with
disabilities and carers, thereby emphasising the community care
objectives of these schemes. The three major objectives as
defined in Chapter 2 are: ' '

@ toprovide assistance to those living alone by targeting them
with specific benefits providing both income and social
inclusion gains :

e tosupport older people and people with disabilities in their
wish to remain in the community as opposed. to
institutional care

e to support government policy which seeks to acknowledge
the value of older people in society.

It has been established that there is overwhelming support for
retaining the Free Schemes. The benefits provided have been
shown to be effective in the alleviation of poverty and in the
promotion of social inclusion for those who are eligible and in
need. In particular they have a role in assisting older people to
remain active and independent in their own communities. They
are also seen by many as ‘a badge of senior citizenship’, and a
recognition of older people’s contribution to society, most

i34
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particularly in the case of the Free Travel scheme, which is
universally available to those over the age of 65.

The high value placed on the security attaching to the Free
Schemes, as highlighted in the results of the surveys conducted,
indicates that an equivalent cash payment would not be
regarded as an adequate alternative to the existing schemes.
Their social objectives and the universal manner in which they
are targeted at older peopie and people with disabilities who are
living alone makes them a valuable contribution to the
Government's policy in favour of care in community. The Free
Schemes are compatible with Government policy and the
strategic aims of the Department of Social, Community and
Family Affairs because they involve redistribution in a targeted
way. There is a very strong view, shared by recipients, public
representatives, relevant agencies and interest groups that the
Free Schemes fulfil more than an income maintenance role and
that their social vatue is equally as important.

In general, however, the findings indicate that some recipients
do not have the same income needs as others and it is
considered that the most appropriate way of alleviating poverty
is through the provision of adequate social welfare payments.
When payments levels are adequate, any extension of the Free
Schemes must be based solely on increased social benefits that
are over and above those which can be purchased by increased
income. This principle should underlie-any proposals to extend
the Free Schemes further to additional groups of people or to
include any other types of schemes.

" At the time when these schemes were introduced, it was
noted that the essential characteristic that distinguished social
policy from economic policy was the integrative objectives of
welfare systems. It was noted that “social policy is that which is
centred in those institutions that create integration and discourage
alienation...By and large it is an objective of social policy to build the
identity of a person around some community with which he is
associated.”™ It is noteworthy that this essential characteristic
remains unchanged and the same integration objectives are
clearly enunciated in the current National Anti-Poverty

125 K.E. Boulding, January 1967, "The boundaries of social policy”, Social Work,
vol. 12, no. 1, p. 7.
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Strategy. The Free Schemes are a classic example of the type of
policy that promotes social integration and that is still valid
more than 30 years after their introduction.

A detailed examination of the performance of each scheme
forms a major part of the research of this Blue Paper. In this
regard, certain inefficiencies and a lack of focus in individual
scheme objectives are highlighted. A notable example of this is
the absence of social inclusion objectives in the Free Telephone
Rental Allowance. It is recommended that all Free Schemes be
amalgamated in a single Household Benefits package, involving
one application procedure, apart from Free Travel. A single
package should have one social inclusion objective and this
would introduce simplicity and clarity into schemes that have
been found to be inordinately complex and convoluted. Other
difficulties highlighted are in the Free Travel scheme where the
inability to gain access to public transport, for geographical or
physical reasons, affects those who are most vulnerable. In this
regard, it is recommended that a Social Transport Fund be
established to fund the development of innovative and
community based transport solutions. The absence of usage
data and management information, particularly in the operation
of the Free Travel scheme, is a serious factor in preventing the
development of accountable and transparent information on the
costs and benefits of this scheme.

The appropriateness of the public resources allocated to the
Free Schemes was also examined as part of the research
conducted. In view of the schemes’ overall effectiveness as
noted above, it is considered that the allocation of public
resources to these directed forms of benefit is warranted. In
assessing the appropriateness of the current allocation, it is
found that the Allowances have retained their value, due to
their inflation-proof nature. However, the increased
dependency on electricity, which increased by 40 per cent since
1972, and increased telephone usage, means that the real value
of the schemes may be diminishing in terms of meeting need. It
is recommended that the unit value of the Free Electricity and
Free Telephone Rental Allowance schemes be increased to
reflect that need.

A general finding of this report concerns the payment
arrangements for the services provided and the nature of the
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business relationship between the service providers and central
Government. It is suggested that the Department is not using
the strength of its market share to achieve efficiencies. This is
most evident in Chapter 5 on the Free TV Licence scheme,
where it can be seen that the Department is incurring excessive
costs and a heavy administrative burden. The business
relationship will become more important as the energy,
telecommunications, and possibly the fransport sector,
deregulates and more suppliers enter the market place to
provide additional competition. The opening of these markets
present new opportunities and challenges to the Department of
Social, Community and Family Affairs to achieve more services
and competitive pricing on behalf of their clients.

It has been established that the Free Schemes do operate as a
subsidy to the income levels of the recipients thereby reducing
the level of poverty for those who are eligible and currently
living in poverty. However, it is more difficult to measure
precisely their social benefit. Social benefits are intrinsically
difficult to measure as they are largely based on people’s
perceptions and value judgements. The Free Schemes surveys
would suggest that the social benefits are extremely valuable to
the recipients, as evidenced by the large majority of respondents
in favour of retaining the schemes in preference to a cash
payment. Many of the comments received as part of those
surveys state that they would not be able to avail of the service,
without the benefit of the Free Schemes.

A number of proposals are made throughout this report,
Some of these proposals are policy related and others are
directed towards operational aspects of the schemes. Their
intended purpose is to make the Free Schemes more efficient by
introducing simplicity and darity while retaining minimal
intrusion for the individual and maximum choice. They are also
directed towards the development of transparent and
accountable public expenditure procedures that are equitable
and prevent scheme abuse.

A summary of the main proposals recommended, with
estimated annual expenditure and the number of recipients who
could benefit, is set out below.
® Extend the Free Schemes to all people over the age of 75,

regardless of income and household composition (£4
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million) — an estimated 17,500 people would benefit.*
Extend the Free Electricity Allowance and Free TV Licence
to carers in receipt of Carer’s Allowance (£2 million) — an
estimated 9,500 carers would benefit."”

Introduce the same living alone conditions for all Free
Schemes by relaxing the living alone conditions of the Free
Telephone Rental Allowance (£6.3 million) - an estimated
40,000 people would benefit.

Increase the number of electricity units allowed, from 1,500
to 1,800 per annum (£6.5 million) — an estimated 212,000
people would benefit.

" Increase the number of telephone call units allowed, from

120 to 240 per annum (£2.3 million) — an estimated 170,000
people would benefit.
Extend the Free Fuel schemes to all people aged 75 and over

regardless of income and household composition (£74

million) — an estimated 23,500 people would benefit,
Establish a Social Transport Fund ~ amount required to be
decided. L ‘
Extend the Companion Free Travel Pass to people in receipt
of Invalidity Pension who are unable to travel alone -
unable to estimate the cost of this measure as data on the
nature of a person’s disability is not available.

Reconstitute the three household schemes into a single
Household Benefits package.

Investigate alternative payment arrangements and supplier
relationships to achieve best value for money for the goods
and services provided under the aegis of the schemes.
Establish a rational and transparent basis for reimbursing
the suppliers of Free Travel services.

Establish the schemes on a statutory basis and fund the cost
of the schemes for persons in receipt of contributory
pensions from the Social Insurance Fund.

The total cost of this package of measures amounts to £28.2
million, excluding the Social Transport Fund and the extgané;ion

126

This measure was announced in Budget 2000,

127 This measure was announced in Budget 2000,
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of the Companion Free Travel Pass to people in receipt of
Invalidity Pensions. This estimate is based on 100 per cent take-
up and does not take account of savings that the Department
may negotiate with the service providers. It is recognised that
these improvements are contingent on resources being made
available and that priorities must be set in view of the many and
varied competing demands on public expenditure.

The nature of society and the manner in which public services
are organised has changed significantly since the late 1960s.
However, the value of the Free Schemes has been maintained
over that period. They feature as a low cost item both in terms
of the total Social Welfare Budget and in terms of total
expenditure on the older population and people with
disabilities. This Blue Paper has clearly established that there is
overwhelming support for retaining the Free Schemes, due to
their contribution towards the promotion of social inclusion,
their role in encouraging people to remain independent in thejr
community and their impact on the alleviation of poverty.

As Titmuss noted “The challenge that faces us is not the choice
between universalist and selective social services. The real challenge
resides in the guestion: what particular infrastructure of universalist
services is needed in order to provide a framework of values and
opportunity bases within and around which can be developed socially
acceptable selective services provided, as social rights, on criferia of the
needs of specific categories, groups and territorial areas and not
dependent on individual fests of means?"™

128 R.M. Titmuss, 1987, "The Philosophy of Welfare’, in B. Abel-Smith and K.
Titmuss (eds.) The Philosophy of Welfare: Selected Writings of Richard M.
Titmuss, London: Allen & Unwin, p. 56.
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Appendix 1: Free Schemes development
and current qualifying payments

Free Travel Scheme

The Free Travel scheme was introduced in 1967 to benefit those

aged over 70 (the then pension age) who were living alone and

in receipt of a social welfare pension. The living alone condition

was abolished very shortly after the introduction of the scheme

and in 1972 the scheme was extended to all persons aged over

70 regardless of their incorne. This age condition was reduced in

line with the reductions in the pension age until 1977 when it

reached the current age limit of 66. Other major extensions

occurred as follows:

1977  scheme extended to all persons in receipt of an
Invalidity Pension or Disability Allowance

1990 introduction of Companion Passes for those in receipt
of Disability Allowance

1994  scheme extended to widows/widowers aged 60 to 65
whose late spouses had been in receipt of the Allowance

1995  scheme extended to include cross-border travel

1998 scheme extended to carers in receipt of a Carer’s
Allowance.,

Free Electricity Allowance

The Free Electricity Allowance was introduced in 1967 at the
same time as the Free Travel Scheme. While it was introduced to
benefit the same group of pensioners, this scheme was more
limited in scope as it introduced a ‘living alone’ criterion as well
as age criteria. The age condition reduced over the years from 70
to 66, in line with the reductions in the Social Welfare pension
age. Other major extensions occurred as follows:

1970 children up to 18 years of age were included in the
‘excepted’ category and no longer disqualified the
pensioner

1977 scheme extended to all persons in receipt of an
Invalidity Pension or Disability Allowance

147
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1994

1996

1997

2000

2000

Stupies N PusLic PoLICy

scheme extended to widows/widowers aged 60 to 65
whose late spouses had been in receipt of the Allowance
scheme extended to non-social-welfare pensioners who
satisfy a means test

scheme extended to all qualified pensiomers over the
age of 75, regardless of their household composition
scheme extended to carers in receipt of Carer’s
Allowance (from October)

scheme extended to all pensioners over the age of 75,
regardless of their income

The original Allowance was 600 electricity units per
annum or 100 per billing period. This was increased to
the current amount of 1,500 units in 1972,

Free TV Licence

A person qualifying for a Free Electricity Allowance
automatically qualifies for a Free TV Licence, as the qualifying
conditions are the same.

Free Telephone Rental Allowance

The Free Telephone Rental Allowance was introduced in 1978,
The scheme applies to the same people who qualify for a Free
Electricity Allowance but the living alone conditions are more
stringent. Major extensions in the scheme occurred as follows:

1981

1994

1996

1997

1998

2000

scheme extended to all persons in receipt of an
Invalidity Pension or Disability Allowance

scheme extended to widows/widowers aged 6( to 65
whose late spouses had been in receipt of the Allowance
scheme extended to non-social-welfare pensioners who
satisfy a means test

scheme extended to all qualified pensioners over the
age of 75, regardless of their household composition
scheme extended to all carers in receipt of Carer’s
Allowance, Prescribed Relatives Allowance or Constant
Attendance Allowance

scheme extended to all pensioners over the age of 75,

“regardless of their income



A REVIEW OF THE FREE SCHEMES 149

Qualifying Payments

Free Travel ‘
The Free Travel scheme is universally available to all persons
aged 66 and over, regardless of their income or household
composition. The person’s spouse/ partner may accompany the
Pass holder free of charge.

Persons under the age of 66 must be in receipt of one of the
qualifying payments listed below.

Companion Free Travel Pass
A Companion Free Travel Pass is available to:

@ Persons in receipt of Disability Allowance, who are
medically assessed as being unfit to travel alone

e Persons who are blind or severely visually impaired

e Persons in receipt of a qualifying payment who are
permanent wheelchair users

® Persons receiving full-time care from someone in receipt of
Carer’s Allowance

e Persons aged 75 and over who are medically assessed as
being unfit to travel alone

@ Persons in receipt of a qualifying payment who, prior to
reaching age 66, were in receipt of Disability Allowance or a
Blind Person’s Pension.

Unrestricted Free Travel Pass
An Unrestricted Free Travel Pass allows the Pass holder to travel
free of charge at peak times. It is available to:

e Persons in receipt of Disability Allowance, who have a
mental disability, or attend a long-term rehabilitative
course, or study at a special second level school

® Persons who are blind and attending a full-time long-term
rehabilitative course

e Persons under age 18 who are visually impaired

e Persons in receipt of Invalidity Pension (or equivalent
EC/Bilateral Pension) who have been given permission to
take up therapeutic work.
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Free Electricity/Gas Allowance, Free TV Licence and Free
Telephone Rental Allowance
The qualifying payments for these schemes are as follows:

QOver age 66

Old Age (Contributory) Pension

Old Age (Non-Contributory} Pension

Retirement Pension

Blind Person’s Pension

Widow's/ Widower’s (Conmbutory) Pension

Widow's/ Widower’s (Non-Contributory) Pension
Invalidity Pension

Deserted Wife's Benefit or Aﬂowance

One-Parent Family Payment

Prisoner’s Wife's Allowance

Carer’s Allowance

Ordinary Garda Widow’s Pension from the Department of
Justice

Social Security Pension/ Beneflt from a country covered by
EC Regulations or from a country with which Ireland has a
Bilateral Social Security Agreement.'”

® 0 & @ e F e S S e e

Under age 66 (this list applies to the Free Travel scheme also)

o Invalidity Pension

® Blind Person’s Pension _

o Unemployability Supplement or Workmen’s Compensation
with Disablement Pension for at least 12 months

o Digability Allowance

e Carer's Allowance (extended from October 2000 to include
Free Electricity Allowance and Free TV Licence)

129 EC Regulations apply to the following countries: Austria, Belgium,
Denmark, Finland, France, Germany, Greece, Iceland, Ireland, ltaly
Liechtenstein, Luxembourg, Norway, Portugal, Spain, Sweden, the
Netherlands, the United Kingdom (excluding fhe Channel Islands and the
Isle Df Man).

A Bilateral Social Security Agreement is an agreement between Ireland and the
other country to protect the pension r;ghts of a person who has worked in
Treland and who has worked /resided in that country, Couhtries with which
Ireland has an Agreement are Australia, Canada, New Zealand, the United
States of America, and Québec.
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@ Sodal Security Invalidity. Pension/Benefit or equivalent
payment for at least 12 months, from a country covered by
EC Regulations or from a country with which Ireland has a
Bilateral Social Security Agreement.

Concession for Widow’s/Widower’s aged 60 to 65 inclusive

A widow /widower, aged 60 to 65 inclusive, whose late spouse
was in receipt of the Free Schemes and, prior to his/her death
the couple were permanently residing together, may qualify for
the Free Schemes. The surviving spouse must be in receipt of
one of the following payments:

Retirement Pension

Widow's/ Widower's {Contributory) Pension

Widow’s/ Widower’s (Non-Contributory) Pension
One-Parent Family Payment

Widow’s or Widower’s Pension under the Occupational
Injuries Benefits Scheme

Ordinary Garda Widow’s Pension from the Department of
Justice '

e an equivalent Social Security Pension/Benefit from a
country covered by EC Regulations or from a country with
which Ireland has a Bilateral Social Security Agreement.

e 8 e 8 @

Free Schemes Means Test (does not apply to the Free Travel

scheme) o

A person who is aged 66 years or over and is not in receipt of a

qualifying payment may qualify for the Free Schemes if they

satisfy the following means test. The weekly means income

Iimit is as follows:

1) Maximum rate of Old Age (Contributory) Pension
(under/over age 80 as appropriate)

2) Plus £30

3) Plus any further allowances as appropriate for a qualified
adult, dependent children or living alone

The make-up of this income limit means that it increases
automatically each year on foot of the Budget increases in
pension rates.



Appendix 2: Survey methodology

This appendix sets out the procedures that were used in
surveying the recipients of Free Schemes. Three separate
surveys were carried out to encompass the Free Travel Scheme,
the Free Telephone Rental Allowance and the Free
Electricity / Gas and Free TV Licence schemes combined.™

Survey Design

The surveys were designed to obtain information on the usage
patterns and views of recipients of Free Schemes. The topics
covered were identified from a detailed study of the issues
arising in representations, Parliamentary Questions and
discussions with the relevant interest groups, in addition to
widespread consultation with officials of the Department
responsible for the policy and operational divisions of the Free
Schemes,

The Corporate Services Division of the Department of Social,
Community and Family Affairs, which has extensive experience
in operating customer services, provided expertise and
guidance on the design of the questionnaires, The
questionnaires were pilot-tested anonymously with the
members of the Customer Panels of the Department. Based on
the results and comments from the pilot test, the questionnaires
were revised to ensure content clarity and precision.

The Sampling Frame

The sampling frame was based on those in receipt of the Free
Schemes. A computer-generated random selection was made of
1,000 people in receipt of each of the individual schemes,
amounting to 3,000 people in total.

Survey Administration
Survey questionnaires were sent to recipients by post, enclosing
a stamped, addressed envelope. One reminder letter, enclosing

130 The reason for combining the Free Electricity /Gas and Free TV Licence is
that a person who qualifies for a Free Electricity or Gas Allowance
automaticaily qualifies for a Free Television Licence and therefore, the
sampling frame is the same for both.
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a second copy of the questionnaire and another stamped,
addressed envelope, was issued ten days after the initial
posting,.

The covering letter was issued on the Department’s headed
paper. It identified the Policy Institute as the organisation
carrying out the survey and enclosed the contact details of this
researcher.

The questionnaires issued were not uniquely identifiable and
recipients were assured of their anonymity.

Response Rates
The total number of survey forms returned, valid and invalid,
was as follows:

Survey

Free Electricity/Gas and TV Licence Survey 718
Free Telephone Rental Allowance 707
Free Travel 623

A number of forms returned were invalid. Therefore the overall
response rate of the surveys was as follows:

Free Electricity / Gas and TV Licence Survey 70.2%
Free Telephone Rental Allowance 68.4%
Free Travel 60.2%
Data Analysis

Data entry was completed using MS-Access and the statistical
analysis was carried out using MS-Access and MS-Excel.



Appendix 3: Survey questionnaires
SURVEY ON THE FREE TRAVEL SCHEME

1. How do you usually travel? (please number only the
services you use from 1-6, with 1 as the most often)

-on foot G by bus D by train D

in your in a family other
own car D member or I:] (please D
friend’s car specify)

2. Are you physically able to travel and use your Free
Travel Pass?

Yes D No D

3. Do you have a Companion Pass?
(this allows you to have any one person over age 16
accompany you free of charge when travelling)

Yes D No [:]

4. Do you live in an area with a city bus service?
(i.e. Dublin, Cork, Galway, Limerick or Waterford)

Yes D No D

5. If you live in a rural area, is there a CIE service, a private
bus operator that accepts Free Travel Passes or no service
that accepts Free Travel Passes?

(a rural area is outside city bus areas, i.e. Dublin, Cork,
Galway, Limerick and Waterford)

CIE D Free Travel on D no Free D

a private bus Travel service

154
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If you live in a rural area, how many times do you pay
others for transport? o =
(fill in one box only, e.g. enter “2” in the weekly box if you
pay for two journeys every week or “6” in the annual box
if you pay six times a year. If you never have to pay for
transport please tick the “never pay” box)

weekly D mqnthly_ D annually D never pay D

For which of the following reasons would you most
often use your Free Travel Pass? (please number only the
reasons you use it from 1-6, with 1 as the most often)

social, visiting D visiting doctors D Employment D

family and or hospitals o
friends for your own
health needs

other
shopping D (please specify)[] never use it D

How many times do you use your Free Travel Pass on a
city bus or Dart?

(£ill in one box only, e.g. enter “2” in the weekly box if you
make two journeys every week or “6” in the annual box if
you use it six times a year. If you never use your Free
Travel Pass tick the “never use it” box)

weekly D monthly I:] annually D never use it [:]

How many times do you use your Free Travel Pass on a
provincial bus?
(fill in one box only, as in question 8)

weekly D monthly l:l an.nually‘ I:! never use it [___l
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10.

11.

12,

13,

14.

15.

16.
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How many times do you use your Free Travel Pass on a
train journey?

(fill in ome box only, as in question 8 — do not include
journeys taken on the DART)

weekly I:I monthly D annually D never use it l:]

If you receive a social welfare payment, would you
prefer an adequate increase in your weekly payment
instead of a Free Travel Pass?

o not in receipt of a social
Yes L—_] No D welfare payment EI

If you had to pay your own fare would you travel?

the same amount D less than D not at all D

If you had to pay a reduced fare would you travel?

the same amount D less than D not at all l:l

City bus travel is restricted at certain times. Would you
pay a reduced fare to travel at peak times?

Yes D No [_—_]

Do you have a photograph on your Free Travel Pass?

Yes |:I No D

Have you ever lost your Free Travel Pass?

Yes D No. of times D No D
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18.

19.
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There are other schemes such as Free Electricity/Gas,
Television Licence and Free Telephone Rental
Allowance. Are you in receipt of these Allowances?

Free Electricity/Gas  Free Telephone
and TV Licence Rental Allowance

Yes, 1 receive : D D
No, I do not receive: D D

If you applied for these Allowances but did not qualify,
what was the reason?

Free Electricity/Gas ~ Free Telephone
and TV Licence Rental Allowance

I did not pass the

means test D D
Another household ‘
member disqualified me D D

Another household
member is already in D []
receipt of aliowance

QOther reasons
(please specify) D D

If you have never applied for these Allowances, please
give the reason why?

Free Electricity/Gas ~ Free Telephone
and TV Licence Rental Allowance

I didn't know about them D I:I
I dids't think I'd be
entitled to them I::! [:I

I thought I would be D D

entitled automatically
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20,

21.

22,

23.

24.

25.
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Other reasons
(please specify) [:I : D
Do you have any comments or suggestions on the Free

Travel scheme?

This section of the survey asks you some personal details
about yourself and the type of social welfare payment you
receive. I would like to stress that your replies will not
identify you in any way and that all information you give
is completely confidential.

What age group are you in?

age under 66 age between age 75
[:I 66 and 74 D and over D

What is your marital status?

muarried D single l:] widowed I:l
other !:]

(please specify)

Are you male or female?

male I:I fernale D

Do you live alone?

Yes D No D

Are you in receipt of a Living Alone Allowance?

Yes [___l NQ l:]
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26. Do you receive one of the following social welfare

payments?

Old Age (Contributory) D Old Age (Non- D
Pension Contributory) Pension
Wldows (Contributory) D Widows (Non- : D
Pensmn Contributory) Pension

Retirement Pension D Disability Allowance D
Invalidity Pension D Carer’s Allowance D
I do not receive a social Other

welfare payment [:] {please specify) D

I would like to thank you most sincerely for taking the
time and effort to fill out this questionnaire.
SURVEY ON THE FREE ELECTRICITY/GAS ALLOWANCE

1. Are you in receipt of a Free Electricity/Gas Allowance?

Yes D No D

2. What is your main source of heating?
(please number the boxes from 1-6, with 1 as the most
important)

coal D gas D electricity [:]
oil D turf D other _ D

(please specify)

3. Do you have central heating?

Yes D No l:l
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If you have central heating, what type is it?

oil D electric D gas D back-boiler D

If you are in receipt of a social welfare payment, would
you prefer the value in cash every week instead of a Free
Electricity/Gas Allowance? (the value of the Free
Electricity/Gas Allowance is approximately £3 per week
or £26 per two-monthly bill)

Yes D No L—_l not in receipt D

of a social welfare
payment

Does the Free Electricity/Gas Allowance usually cover
your bill?
all of it | More less than half

than half D D

Atre you in receipt of a Free Fuel Allowance?

Yes l:_—_] No D

Do you have any comments or suggestions on the Free
Electricity Allowance? '

e
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11,

12,

13.
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SURVEY ON THE FREE TELEVISION LICENCE

When you qualify for a Free Electricity Allowance, you can
also claim a Free Television Licence.

Do you have a television?

Yes D No [:I

Do you have a Free Television Licence?

Yes D No [:]

If you receive a social welfare payment, would you prefer
an increase in your weekly payment instead of a Free
Television Licence?

(the current cost of the Free TV Licence is £70 which is
approximately £1.35 per week)

Yes D No D

Do you have any comments or suggestions on the Free
Television Licence?

This section of the survey asks you some personal details
about yourself and the type of social welfare payment you
receive. I would like to stress that your replies will not
identify you in any way and that all information you give
is completely confidential.

What age group are you in?

age under 66 [:] gge bzt;;een D algzsE 75 D
an and over
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14. What is your marital status?

15.

16,

17.

18.

married D Single
other (please specify) [:]

Are you male or female?

male D female D

Do you live alone?

Yes [:I No

L]

1 widowed [ ]

Are you in receipt of a Living Alone Allowance?

Yes D No

1

Do you receive one of the following social welfare

payments?

Old Age (Contributory)
Pension

Widows (Contributory)
Pension

Retirement Pension
Invalidity Pension

I do not receive a social
welfare payment

L]
[

]
[

[

Old Age (Non- ||
Contributory) Pension

Widows (Non- D
Contributory) Pension

Disability Allowance |
Other (please specify) E]

]

I would like to thank you most sincerely for taking the
time and effort to fill out this questionnaire. .
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SURVEY ON THE FREE TELEPHONE RENTAL
ALLOWANCE

1. Are you in receipt of a Free Telephone Rental
Allowance?

Yes ]:] No D

2. Apart from the cash subsidy, what do you value most
about the Free Telephone Rental Allowance?
(please number those you value, from 1-4, with 1 as the
most important to you)

Social Contact Security e.g. in Emergency
[:l case of burglary D e.g. medical D
‘ ' assistance-

Other
(please specify) D

3. Does the Free Telephone Rental Allowance usually cover
your bili?
(the Free Telephone Rental Allowance covers the line
rental charges and up to 20 Free Call Units in each two-
monthly bill)

all of it more than less than
D half half D

4. If you are in receipt of a social welfare payment, would
you prefer the value in cash every week instead of a Free
Telephone Rental Allowance? (the value of the Free
Telephone Rental Allowance is approximately £3.36 per
week or £29 per two-monthly bill)

Yes D No D not in receipt D

of a social welfare
payment
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Thete are more types of telephone services available
now. Would you prefer a mobile phone instead of your
house phone?

Yes D No I:] other service D

(please specify}

Apart from the telephone, do you have another means of
summoning help in an emergency?

Yes No If your answer is Yes,
D D please specify what
means you use

Do you have any comments or suggestions on the Free
Telephone Rental Allowance?

This section of the survey asks you some personal details
about yourself and the type of social welfare payment you
receive. [ would like to stress that your replies will not
identify you in any way and that all information you give
is completely confidential. :

What age group are you in?
age under 66 age between age 75
' D 66 and 74 D and over D

What is your marital status?

married l:l single D widowed D

other
(please specify)
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11.

12.

13.

A REVIEW OF THE FRES SCHEMES

Are you male or female?

male D female D

Do you live alone?

Yes l:] No [:]

Are you in receipt of a Living Alone Allowance?

Yes || No ]

Do you receive one of the following social welfare
payments?

Old Age (Contributory) D Old Age (Non-
Pension Contributory) Pension

Widows (Contributory) D Widows (Non-
Pension Contributory) Pension

Retirement Pension D Disability Allowance
Invalidity Pension D Other (please specify)

1 do not receive a social [j
welfare payment

165

L]

[l

L]
L]

[]

I would like to thank you most sincerely for taking the time
and effort to fill out this questionnaire.



Appendix 4: Organlsatmns contributing to
the review™

Age & Opportunity

Age Action Ireland

Alzheimer Society of Ireland

An Post

Area Development Management Ltd. -
Association of Health Boards in Ireland
Ballymun Active Disability Interest Group
Bord Gais

Care Alliance Ireland

Centre for Independent Living

Community Information Centre, Castleknock
Combat Poverty Agency

Céras Iompair Eireann

Department of Finance

Department of Enterprise, Trade and Employment
Department of Arts, Heritage, Gaeltacht and the Islands
Disability Federation of Ireland

Disabled People of Clare

Eastern Health Board

Eircom

Electricity Supply Board

Federation of Irish Societies, UK

Headway Ireland '

Irish Congress of Trade Unions

Irish Council of People with Disabilities

e Kildare County Network

131 This is a list of organisations and people who made submissions or with
whom meetings were held.
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e Cork County Network

@ Roscommon County Network

@ Waterford Network

Irish Countrywomen’s Association

Irish Kidney Association

Irish Motor Neurone Disease Association.

Trish National Organisation of the Unemployed

Irish Senior Citizens Parliament

Irish Wheelchair Association

Mr. Kenneth Kilduff

Midland Health Board

Muscular Dystrophy Ireland

Muintir na Tire

Ms. Jenny Myles

National Association for the Mentally Handicapped of Ireland

National Council for Ageing & Older People

National Council for the Blind of Ireland

National Federation of Pensioners Associations

National League of the Blind of Ireland
National Social Services Board

National Widows Association of Ireland

Neurofibromatosis Association of Ireland

North Western Health Board

Post Polio Support Group

Retired Public and Civil Servants

R. P. Ireland

Self-Employed Pensions Association

Southern Health Board

Western Health Board



Appendix 5: Statistics on recipients and
expenditure |

Free Travel (1967 to 1998)

Actin

1967 300 166,000

1968 370 179,000

1969 650 179,000

1970 870 179,000

1971 1,121 179,000 .
1972 1,208 206,000 5.86
1973 1,475 228,000 6.47
1974 1,853 260,000 7.13
1975 3,558 282,000 12.61
1976 4,383 282,000 15.54
1977 5,856 322,000 18.19
1978 7,592 349,000 21.75
1979 8,779 349,000 25.15
1980 11,103 349,000 31.81
1981 12,043 376,000 32.03
1982 16,023 379,000 42.28
1983 19,633 350,000 50.34
1984 22,029 390,000 56.48
1985 24,250 396,000 61.24
1986 25,535 411,400 62.07
1987 25,426 412,422 61.65
1988 26,097 415,913 62.75
1989 26,040 420,000 62.00
1990 26,047 426,296 61.10
1991 28,167 438,620 64.22
1992 29,442 445,572 66.08
1993 29,330 449,607 65.23
1994 29,561 461,751 64.02
1995 31,264 474,132 65.94
1996 32,038 486,018 65.92
1997 32,357 503,756 64.23
1998 32,630 532,838 61.24

Source: Pepartment of Social, Community and Family Affairs

132 Derived by dividing expenditure by number of passes issued. The actual
value could vary significartly by individual, depending on usage.
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Free Electricity Allowance (1967 to 1998)

169

1967/68
68/69
69/70
70/71
71/72
72/73
73/74

74 (9 mths)

1975
1976
1977
1978
1979
1980
1981
1982
1983
1984
1985
1986
1987
1988
1989
1990
1991
1992
1993
1994
1995
1996
1997
1998

35
232
360
459
532
730

1,031
1,216
2,451
3,183
4,360
5,330
5,978
8,668
11,760
15,143
16,786
18,646
20,663
22,024
21,693
20,404
20,384
21,559
22,769
23,571
24,171
25,022
26,037
27,295
29,074
30,396

n.a.
n.a.
n.a
na.
n.a.
n.a.
na.
n.a.
94,490
100,788
121,484
130,775
134,038
145,405
153,059
158,840
161,797
165,366
176,343
171,810
175,360
170,393
175,307
178,486
180,875
184,146
187,508
197,058
202,067
205,374
211,255
212,669

n.a.
n.a.
n.a.
n.a.
n.a.
n.a.
na.
n.a.
25.94
31.58
35.89
40.76
44.60
59.62
76.83
95.34
103.75
112.75
121.30
128.19
123.70
119.75
116.28
120.79
125.88
128.00
128.91
126.98
128.85
132.90
137.62
142.93

Source: Department of Social, Community and Family Affairs
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Free TV Licence (1968 to 1998)

1968
1969
1970
1971
1972
1973
1974
1975
1976
1977
1978
1979
1980
1981
1982
1983

1984

1985
1986
1987
1988
1989
19920
1991
1992
1993
1994
1995
1996
1997
1998

71
111
157
208
240
305
321
673
982

1,371
1,663
2,081
2,321
3,021
3,145
3,858
4,433
4,878
6,397
6,685
6,862
6,972
7,258
7,369
7,546
8,449
9,696

10,381

12,384

14,281

15,385

14,200
22,150
27,250
30,200
32,000
36,950
32,100
56,100
62,700
76,700
88,100
90,500
99,450

111,900

116,500

122,334

127,825

125,090

127,467

152,160

154,962

154,947

164,946

169,361

171,552

171,470

180,168

190,254

193,125

206,337

201,714

5.00

5.00

5.00; 6.00 from 1/7
6.00; 7.50 from 1/9
7.50

750:9.00 from 1/10
9.00; 12.00 from 1/1¢
12.00

12.00; 16.00 from 1/2
16.00; 18.50 from 1/4
18.50; 23.00 from 1/12
23.00

23.00; 27.00 from 1/12
27.00

27.00

27.00; 3400 from 1/4
34.00; 39.00 from 1/11
39.00

39.00; 44.00 from 1/3
44.00

44,00

44.00

44.00

44.00

44.00

44.00

44.00/62.00
44.00/62.00
44,00/62.00
52.00/70.00 from 1/9/%
70.00

Source: Department of Social, Community and Family Affairs
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Free Telephone Rental Allowance (1978 to 1998)

1978 114 5,780 19.72
1979 380 9,572 39.70
1980 71 12,112 58.70
1981 1,137 16,500 68.91
1982 1,963 22,700 86.48
1983 3,706 24,900 148.84
1984 3,840 29,600 129.73
1985 5138 40,747 126.09
1986 6,710 49,967 134.29
1987 7,570 51,781 146.19
1988 8,861 65,284 135.73
1989 10,333 73,091 141.37
1990 10,646 78,515 135.59
1991 13,674 94,804 144.23
1992 ' 14,206 105,443 134.73
1993 15,984 114,179 139.99
1994 19,797 130,350 151.87
1995 23,193 139,806 165.89
1996 24,616 150,707 163.34
1997 27,062 164,934 164.08
1998 28,940 171,861 168.39

Source: Department of Social, Community and Family Affairs

1 Derived by dividing expenditure by number of recipients.






