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Terms we use

What is a Green Paper?

A Green Paper is a Government proposal on how to improve something or solve a
problem. It doesn’t claim to be the best way or the only way - its real purpose is to
encourage thinking and discussion, and to prompt suggestions. It is, therefore, a useful
tool in a public consultation as it provides focus and ensures that everyone is working
with the same information.

We ask you, therefore, not to take the key features proposed in this document as definite.
They are proposals designed to help interested parties think about what might work, and
to encourage a focused debate around key design issues to reform disability payments in
Ireland.

We want your feedback, which we will analyse and build into a final proposal to present
to Government. This means that your feedback can really influence the design of the
reforms. The final proposal may closely resemble this Green Paper, or it might need to be
redesigned and rebuilt.

What is a tiered system?

Under the proposals in this document, a tiered income support system would replace the
current flat system. Currently, everyone who qualifies for a disability payment gets the
same amount of money. The proposal is to change this and to have three levels (called
‘tiers’) of payments depending on a person'’s ability to work.



Foreword from the
Minister

For some time now it has been clear that, while individual circumstances differ, people
with disabilities are, in general, at a higher risk of poverty and deprivation than most other
people. Central Statistics Office data shows that the ‘consistent poverty’ rate of people
unable to work due to long-standing health problems is just under 20%. This is about nine
times that of people who can work.

The experience of poverty and deprivation among people with disabilities in Ireland is
strongly linked to the difficulties they face in securing and holding down employment. EU
data, for example, shows that about 4 in 10 people in Ireland with disabilities are at risk of
poverty or social exclusion compared to about 3 in 10 for the EU as a whole. This reflects
what the EU and the Organisation for Economic Co-operation and Development (OECD)
have pointed out to be a high employment gap between disabled and non-disabled people
in Ireland in comparison with other European countries.!

We may celebrate the successes of people with disabilities in the arts and in sport and
believe ourselves to be more advanced than previous generations. However, as data
shows, we still have a long way to go. People with disabilities face disadvantage in fully
participating in society. This translates into low levels of employment and higher and more
entrenched levels of poverty compared to other people in Ireland, and compared to
disabled people in other developed countries. It also means that, as a society, we are
missing out on the full talents and potential of many of our fellow citizens.

It is against this background that this consultation paper is published.

Addressing the challenge of improving outcomes for people with disabilities is complex.
Compared to fully able people, disabled people have different and varying needs and
challenges related to education, training, occupational supports, transport, and assistive
technologies to name just a few.

The recent Cost of Disability research commissioned by this Department indicated that
disabled people face higher costs than other people, and that these costs vary depending
on a range of factors, including the level of disability. Responding to the challenge requires

1 Please see the European Commission’s Country Report on Ireland, 2022 and OECD



https://commission.europa.eu/system/files/2022-06/2022-european-semester-country-report-ireland_en.pdf
https://www.oecd.org/newsroom/ireland-urgently-needs-to-build-a-better-world-of-work-for-persons-with-disabilities-says-oecd.htm#:~:text=In%20Ireland%2C%20only%20one%20out,job%20as%20those%20without%20disabilities.

a policy mix extending across a number of policy areas and government departments.
Income and employment supports form part of the policy response to addressing this gap.

This consultation paper does not address all of these issues, as they are dealt with in a
number of other Government-led initiatives. It is, instead, specifically concerned with how
our system of welfare and income supports can be changed to improve outcomes for
people with disabilities.

It is concerned with improving how the income and employment supports provided by the
Department of Social Protection can act as a stepping-stone towards employment for
those people who have a capacity to work.

It is also concerned with recognising that some people with disabilities will not, despite
significant help, be able to find and sustain paid employment in an open labour market.
For these people it is important that the welfare payment, which is more than likely their
only source of income, is sufficient to not just cover their extra costs but to protect them
from poverty.

This Green Paper seeks to respond to these twin challenges.

It does this by suggesting, as one possible approach, a new model of long-term disability
payments in which the level of payment made to a person with a disability is calculated
based on the nature and impact of their disability. People with a profound disability or
incapacity to work will be paid more. People with a capacity to work will be supported and
incentivised through the Intreo public employment service to pursue and take up
employment opportunities.

In setting out this Green Paper, we recognise that there are multiple potential alternatives
and that there is not just one ‘right answer’. Neither | nor the Department are wedded to
the approach put forward for consideration. The purpose of the Green Paper is simply to
provide one possible answer to help focus the debate and provide a basis for concrete
suggestions.

We would like to hear your views - not just for the option set out, but in relation to other
approaches that you believe might work better. In this way, we can develop a system that
works.
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Our approach to this
Green Paper

In this section, we set out our approach to our Green Paper proposal. We
discuss the main parts of the proposal and the structure of this paper. We also
tell you how you can share your views with us through the public consultation
process.

1.1 About our approach

The Government is publishing this Green Paper proposal to help reform disability
payments in response to national and international analyses of the position of disabled
people in Ireland. This proposal is also intended to prompt discussion and debate, which
will inform the final design of changes. The final design will respond to consultation
feedback and further research will feed into it to help us meet key public policy
commitments.

In particular, the Green Paper reforms set out in this paper are intended to address two
specific aims. These are:

1. to encourage a higher level of employment for people with disabilities, which will
enhance their participation in society and reduce the risk of poverty and
deprivation; and

2. to better insulate (protect) disabled people who cannot work from poverty and
deprivation.

The Green Paper contains two main elements for debate:

1. Reforms to the structure of long-term disability payments to establish a three-
tiered system. This is to recognise that disability is ongoing but different for each
person, with disabled people having differing capacities to work at different times
in their lives. It also recognises that the additional costs of disability can vary
depending on the severity and impact of disability, and can change over time.

2. Reforms to standardise the approach to supporting people with disabilities. This is
to address inconsistencies and anomalies? that existed between different schemes
with regard to access, assessment, payment rates and employment supports.

2 Anomalies refer to things that deviate (differ) from the common rule.



This document has six sections - this section and:

Section 2 details the context for change;

Section 3 summarises the Green Paper’s proposals;

Section 4 gives further detail of the proposed changes to long-term disability payments;
Section 5 sets out the proposal to introduce new in-work income supports;

Section 6 details the proposed changes to eligibility for our disability-related payments.

Each of these sections starts with a summary, more detail and then some suggested
consultation questions.

Consultation questions

There are some suggested consultation questions at the end of sections 2, 3, 4, 5 and 6.
These questions aim to generate discussion, comments, and your feedback.

We invite you to respond to these questions or at least the ones that are important to
you, but please do not feel confined - we welcome any comments you want to make.

Preferred terminology

In this document, we use the terms ‘disabled people’ and ‘people with disabilities’
interchangeably to recognise both the ‘person-first’ and the ‘identity-first’ approaches to
disability and the evolving nature of language. This is in line with the National Disability
Authority's Advice Paper on Disability Language and Terminology 2022.

1.2. Consultation and how to share your views with us

The Department of Social Protection is launching both this Green Paper and a public
consultation on the proposed reforms. The consultation planning was informed by
discussions with stakeholders.

The Department of Social Protection invites stakeholder organisations and members of
the public to share their views on the proposed reforms with us. You can do this through
written submissions. You can also take part in a consultation event.

Public Consultation event

An in-person public consultation event will take place in the last quarter of 2023. We
will publish further details, including its time and date, on gov.ie

To facilitate participation, the consultation event will also be live-streamed.

We encourage people with disabilities, disabled persons organisations, stakeholder
organisations, families of children with disabilities, and adults with disabilities to attend -



particularly people whose disabilities prevent them from taking part in the submission
process.

Submissions

You can submit your feedback in hard (paper) copy or in electronic format by 15
December 2023.

e If you would like to email your submission, email it to:
DCPolicyConsultation@welfare.ie

e If you would like to submit a paper copy of your submission, please post it to:

Disability and Carers Policy Unit
Department of Social Protection
Aras Mhic Dhiarmada

1 Store Street

Dublin 1

D01 WYO03

A summary of this Green Paper is available in Easy to Read format and in Irish Sign
Language (ISL) online at gov.ie/DisabilityPaymentsReform and is available in Braille upon
request.

We would like to thank you for reading this consultation paper.

We welcome your feedback on the questions included under sections 2-6, and any
other feedback you may have. A final proposal for disability reform will be prepared for
the Minister taking your feedback into account.


mailto:DCPolicyConsultation@welfare.ie
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Context for change and
focus of the Green Paper

These are the main points against which we set out in this Green Paper. We
discuss each point in more detail further down.

There is an increasing prevalence of disability in Ireland, in part linked to
an aging population.

Employment rates for disabled people in Ireland are lower than in other
countries.

Linked to this lower level of employment, poverty and deprivation rates
for people with disabilities are significantly higher than for the general
population.

Recent research indicates that disabled people face higher costs than
non-disabled people, and that these costs vary depending on a range of
factors, including the level of disability.

The Government has committed to developing and consulting on a
proposal that addresses these issues. This Green Paper does this by
suggesting new measures to improve employment outcomes, and by
reviewing the structure of disability payments and income supports.

The current system of income supports does not properly recognise the
different levels of ability or disability or the changes that occur over
time. Instead, it assesses people in a one-size-fits-all way.

The existing system does not target payments or employment services
to those who might benefit most from higher payments or more
intensive employment supports.

The system has evolved over a very long time and there are some
differences and inconsistencies between schemes. These
inconsistencies affect how disability is defined, whether the payment is
taxed or not, how their work capacity is assessed, how much they are
paid, and the different benefits disabled people who work can get.



e This Green Paper is concerned with how the structure of disability
payments might be changed to:

o Protect disabled people who cannot work from poverty.

o Recognise the different work capacities of people, depending on the
nature of their disability.

o Encourage and support the take-up of work by people with
disabilities who have the capacity to work.

o Achieve greater consistency in how people with similar capacity to
work are provided with disability income and employment supports.

2.1 Disability prevalence, employment, cost of living and income supports

The incidence of disability is growing

According to the 2016 census, there are about 645,000 disabled people living in Ireland.
Of these, about 354,000 (almost 55%) are between 18 and 66 years of age.

Data from the census, labour force surveys, and the Department of Social Protection
indicates that about 130,000 working-age people with a disability are in employment, and
a further 218,000 are in receipt of a long-term disability income support payment from
the Department. This costs about €2.6 billion a year. The number of people receiving
long-term income supports related to disability has increased by over 60,000 since 2012.
Expenditure increased by €1 billion over the same period.

This increased reliance on disability income supports partly reflects our aging population -
the disability rate for people in the 60+ age group is about 1 in 5; it is closer to 1 in 10 for
people in their 30s. The increased reliance on supports is also linked to a relatively low
employment rate for people with disabilities.

Summary figures for the 2022 Census were released in May 2023. This census asked
different questions about disability than the 2016 census, so the results of the two
reports are not comparable. However, the 2022 census shows that:

e 8in 100 people reported at least one long-lasting condition that affected them to
a great extent, and

e 14 in 100 people reported a long-lasting condition that affected them a little.

10



Employment rates of people with disability are low, contributing to higher levels of
poverty

In Ireland, the employment rate for disabled people is about half that of people without
disabilities.® The Organisation for Economic Co-operation and Development (OECD)
reports an employment rate of 37% for disabled people and a rate of 73% for people
without disabilities. This gap is much larger here than in most other EU and OECD
countries. For example, the employment rate of people with disabilities across the EU was
around 50% in 2020.4

These differences in employment levels may be partly due to differences in definitions
and differences in how data is measured in other countries.® Even allowing for that, it is
still a concern that the employment rate of people with disabilities is so low here. It may
suggest that people with disabilities who have a capacity to work have fewer
opportunities to gain and to sustain employment. This is reflected in the very low take-up
of disability employment incentives.

This is also reflected in data showing that, while Ireland has high levels of educational
attainment for the population generally, disabled people tend to drop out of education
earlier in Ireland than in other countries. As a result, the level of educational attainment of
people with disabilities is lower than the OECD average.

Participation in employment is closely linked to participation in education, and it is also a
key factor in determining whether a person will experience being at risk of poverty and
deprivation.

The 2022 Survey on Income and Living Conditions (SILC)¢ showed that the risk of poverty
for people who were not at work due to illness or disability was over six times greater
than the poverty risk of people who were employed. What's more, the ‘consistent
poverty’ rate for people not at work due to disability and iliness was nearly nine times
greater than that of people in employment. ‘Consistent poverty’ is the official measure of
poverty in Ireland. A person is considered to live in consistent poverty if their household
income is less than 60% of the median (middle) income in the country and they cannot
afford two or more items from the list of 11 necessities. This latter is also called ‘basic
deprivation’.”

3 OECD Disability, Work and Inclusion in Ireland, 2021
4 Employment and disability in the European Union (europa.eu) May 2020

5 Statistics on disability prevalence are largely based on self-reported responses to census or survey questionnaires. Ireland has a lower
reported disability prevalence rate than many other countries. This may mean that some people in employment may be classified as
disabled in these countries but not so classified in Ireland.

6 CSO (2022) Survey on Income and Living Conditions, Poverty and Deprivation Poverty and Deprivation - CSO - Central Statistics
Office
7 Read more on the Central Statistics Office’s website at Poverty - CSO - Central Statistics Office
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https://www.oecd.org/employment/disability-work-and-inclusion-in-ireland-74b45baa-en.htm
https://www.europarl.europa.eu/RegData/etudes/BRIE/2020/651932/EPRS_BRI(2020)651932_EN.pdf
https://www.cso.ie/en/releasesandpublications/ep/p-silc/surveyonincomeandlivingconditionssilc2019/povertyanddeprivation/
https://www.cso.ie/en/releasesandpublications/ep/p-silc/surveyonincomeandlivingconditionssilc2019/povertyanddeprivation/
https://www.cso.ie/en/releasesandpublications/ep/p-silc/surveyonincomeandlivingconditionssilc2022/poverty/

The basic rate of disability income supports is not linked to work capacity or cost of
living

In 2020, the Government commissioned a study on the cost of disability. Indecon, an
independent firm of economic consultants, carried out this study. It produced an
estimated range of costs related to the degree of a person’s disability. The range of costs
started at €11,579 and went up to €16,284, or between €9,282 and €14,513 using an
econometric/equivalent standard of living approach. This was based on a survey of direct
costs reported by people with disabilities.

The study also showed that the costs incurred by a person with a severe disability are
estimated to be about €5,000 a year more than faced by an unemployed person without a
disability. The extra cost of disability applies across the provision of services and supports
provided by the Government including:

e access to residential and respite services,
e personal assistants,

e grants,

e medical card and

e the free travel card.

Income supports are only one element of the supports needed to address the additional
cost of disability.

The rate does not take the different levels of disability into account

Despite the fact that the cost of disability is, to some extent, related to the level of a
person’s disability, social welfare payments do not take the different levels of disability
into account.

The basic flat rate disability payment is paid at broadly the same level as the jobseeker
rate for unemployed people. As a result, this is not sufficient to prevent poverty and
deprivation among people with a limited capacity to earn additional income to supplement
their income supports. The Cost of Disability report noted:

“...costs are likely to vary across several dimensions, including the age of the
individual, household type, the ‘severity’ of disability, as well as ‘nature’ of disability.
With this in mind, we would emphasise that there is not a single typical ‘cost of
disability’ nor just two typical levels of cost (at moderate and severe levels of
restrictions on activities), rather that there is a spectrum from low additional costs to
extremely high extra costs of disability, depending on individual circumstances.” &

8 Cost of Disability Report, Indecon, 2021 p ii
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This issue is also noted by the OECD:

“Despite and because of the large number of people receiving disability payments,
low income and a high risk of poverty are frequent realities for persons with
disabilities in Ireland, affecting around one in four of them, again significantly more
than the OECD average. Many persons with disabilities in Ireland live from social
benefits which, unless for the very young, are not sufficient to prevent poverty.”?

In this context, the OECD notes that the only way out of poverty is employment. However,
while employment can provide a route out of poverty for disabled people who have a
capacity to work, it doesn’t really help those people who have a low capacity to work. It is
important therefore that basic social welfare rates are set to provide protection from
poverty for people with a low capacity to engage in employment. As noted by the OECD,
this is not the case at present.

Accordingly, the priorities should be, in equal part, to:
e increase employment opportunities for those who have the capacity to work, and

e adjust social welfare rates to provide protection from poverty for people with a
low capacity to work.

2.2 Policy responses

Commitments and recommendations

The analysis set out above suggests that a two-fold approach is needed to address the
high rates of poverty and low employment participation among disabled people.

e First, we need to expand employment opportunities for disabled people and
support them in accessing these opportunities to enhance their participation in
society through, for example, education and employment supports.

e Second, we need to ensure welfare payments to disabled people who cannot
work are adjusted to better protect them from poverty and deprivation.

In recent years, the Government has published papers and reports examining and setting
out a series of actions to address the first issue of increasing employment rates. These
include the Roadmap for Social Inclusion (2020-2025) 19, the Pathways to Work (2021-

? OECD 1. Assessment and recommendations | Disability, Work and Inclusion in Ireland: Engaging and Supporting Employers | OECD

iLibrary (oecd-ilibrary.org), 2021
10 Roadmap for Social Inclusion (2020-2025)
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https://www.oecd-ilibrary.org/sites/0536729d-en/index.html?itemId=/content/component/0536729d-en
https://www.oecd-ilibrary.org/sites/0536729d-en/index.html?itemId=/content/component/0536729d-en
https://www.gov.ie/en/publication/ca8bf-roadmap-for-social-inclusion-2020-2025/

2025) 11 the Make Work Pay report (2017),12 the National Disability Inclusion Strategy,3
and the Comprehensive Employment Strategy for People with Disabilities.14

This consultation paper does not address all of the issues dealt with in these reports.
Instead, it focuses on the specific issue of how income supports can best be designed to
protect people with disabilities against poverty, while at the same time maintaining
incentives to take up and remain in employment. In doing this the Green Paper is
informed by the relevant commitments and recommendations set out in the reports
including:

ROADMAP FOR SOCIAL INCLUSION

Roadmap for Social Inclusion
2020-2025

‘Develop and consult on a 'strawman’ proposal for the
restructuring of long-term disability payments to simplify the
system and take account of the concerns expressed in the make
work pay report.” (p.84)

PATHWAYS TO WORK STRATEGY

“Review the current long-term disability payment schemes with a
view to removing inconsistencies/anomalies and ensure that they
recognise the continuum of disabilities and support employment.”
(p.68)

MAKE WORK PAY REPORT

‘Reconfigure the Disability Allowance scheme for new entrants to
give effect to the principle of early intervention, as follows:

a. Support for 16-18-year-olds with significant support needs,
which is currently paid by means of Disability Allowance, to be paid
through Domiciliary Care Allowance* up to 18 years of age.” (p.127)

11 pathways to Work Strategy (2021-2025)

12 Make Work Pay Report (2017)

13 National Disability Inclusion Strategy (2017-2021)

14 Comprehensive Employment Strategy for People with Disabilities (2015-2024)

14


https://www.gov.ie/en/publication/1feaf-pathways-to-work-2021/
https://www.gov.ie/en/publication/0fb542-make-work-pay-report/
https://www.gov.ie/en/publication/8072c0-national-disability-inclusion-strategy-2017-2021/
https://www.gov.ie/en/publication/83c2a8-the-comprehensive-employment-strategy-for-people-with-disabilities/

*Domiciliary Care Allowance (DCA) is a monthly payment for a child with a severe disability,

which, at present, is only payable up to age 16.

Cost of Disability Report (2021)

“The levels of disability payments and allowances should be changed to reflect the
very different costs of disability by severity and type of disability.” (page xxi)

‘A consideration in designing how to provide additional income supports is the
potential impact on incentives to work which has been recognised by previous
research. While there are many individuals in receipt of disability support
payments who are unable to work, facilitating employment amongst those who
can work is an important government policy objective. The appropriate design of
additional direct income supports should take account of the impact on
employment.” (page 129)

Striking a balance - proposing a tiered system of payments

The Green Paper takes these commitments and recommendations into account. The
proposals presented for consultation seeks to balance the task of protecting people with
disabilities who cannot work against poverty with the challenge of keeping an
employment incentive for those who have a work capacity. It tries to do thisin a
resource-efficient manner. This is important given that an increase of €10 a week in the
disability payment would cost an extra €120 million a year.

The Green Paper seeks to strike this balance by proposing a tiered system of payments,
under which the availability of employment supports and the conditionality relating to
these supports is also tiered. This system recognises the different levels of disability.
Additionally, it allows higher value income supports to be targeted at those who need
them most, while employment services are directed to those who can benefit most from
preparing for and taking up employment.

In order to put the Green Paper’s approach in context, the next part of this section:
e summarises some key features of the existing system of income supports;

¢ identifies some of the design differences, gaps and anomalies that have emerged
over time between the existing set of income supports. These need to be
addressed in any reform programme

15



2.3 Current system of income supports

At present, people of working age with disabilities may claim one of three long-term payments and corresponding

secondary benefits. These are set out in the table below.

E:;::e(r)lft :/;l:eekly RS Who qualifies? Can recipients earn additional income? Secondary benefits
Disability €220 This is a means tested Yes. People on .Dlsabllllty Allowance c'an earn up to e Free Travel Pass
Allowance Increases for payment. for people v.vho' . §165 a vvseek vv|.thout it aﬁechng their payment. There The value of the pass is about
. have an illness or a disability | is an earnings disregard system in place.
qualified adults o) - kely to last for 12 €96 ayear.
children where ytol | If they earn between €165- €375 a week! half of
. months and restricts them in - . .
applicable . _ their income is considered as means.
undertaking work that is
; ; All of their income (100%) over €375 weekly earnings
suitable for their age, . . ( 2 Y 8 e Fuel allowance payment
experience, and is considered means.
qualifications. Means determine the person’s weekly allowance rate. | ¢ Household benefits package
The person must be It is possible to earn up to €495.10 and still get the The combined value of these two
; Aing i Disability Allowance at a minimum rate (€2.50 a week).
habitually residing in Ireland. Y ( ) payments is €41.05 a week
based on the current rates and is
not taxable.
Blind €220 This is a means tested Yes. Same as for Disability
Pension Increases for payment for people whose

qualified adults or

vision is impaired to such an
extent that they cannot

Earnings disregard same as for Disability Allowance.

Allowance.

15 After their Pay Related Social Insurance (PRSI) and union contribution is deducted
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NEEE] Ol oy Who qualifies? Can recipients earn additional income? Secondary benefits
Payment rate
children where perform any work for which
applicable eyesight is essential or
cannot continue in their
ordinary occupation.
Invalidity €225.50 This is a social insurance No. People on Invalidity Pension cannot take up paid o Free Travel Pass
Pension

Increases for
qualified adults or
children where
applicable.

payment for people who
have at least five years of
paid social insurance
contributions.'®

They must also be assessed
as being ‘permanently
incapable of any work’. This
is defined in regulations as
having been incapable of
any work for at least 12
months, and to be incapable
of any work for a further 12
months.

employment. However, if they have capacity for some
work and have an opportunity of paid employment,
they can transfer to a different benefit scheme - the
Partial Capacity Benefit. Under this scheme, the
amount of the benefit payment is based on three
levels of incapacity:

Profound - full payment,
Severe - 75% payment, and
Moderate - 50% payment.

People receiving the Partial Capacity Benefit can keep
anything they earn without it affecting the rate of
their payment.

The following depend on
passing a means test:

e Fuel Allowance

e Household Benefits
Package

Note: People who transfer over
to Partial Capacity Benefit may
keep their Free Travel Pass for
five years. They may also keep
their Household Benefits
Package but they are not
eligible for Fuel Allowance.

16 With at least one full year of contributions being paid in the two years immediately before claiming the pension.
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2.4 Key differences between schemes

Below we outline some of the key differences between these schemes.
Access to the schemes is different

Disability Allowance and Blind Pension are subject to a means test. Invalidity Pension is
subject to a Social Insurance test (5 years of paid contributions). Also, a person can access
Disability Allowance from age 16, whereas access to Invalidity Pension and Blind Pension
is restricted to people aged over 18. In practice, given the social insurance contribution
requirements for Invalidity Pension, those under 21 most likely wouldn’t qualify.

The test of disability/work capacity is different

The medical test to qualify for the social insurance-based Invalidity Pension requires a
person to be assessed as being permanently incapable of undertaking any work. In
contrast, the social assistance-based (means-tested) Disability Allowance requires a
person to be incapable of undertaking work suitable to their experience, knowledge, and
skills for a period of 12 months. The medical assessment for Blind Pension requires the
person to be unable to continue in their own profession or to perform any work for which
eyesight is essential.

The payment rates and tax treatment are different

Invalidity Pension has a higher rate of payment (€225.50 a week) than Disability
Allowance or Blind Pension (€220 a week).

Disability Allowance is not taxable. The Blind Pension and Invalidity Pension payments are
taxable. However, due to the rate of payment it is unlikely that tax would be imposed on
their social welfare payment. Tax may be imposed if a person has other sources of income
such that their total income is over the taxable income thresholds.

Arrangements for access to paid work are different

Disability Allowance and Blind Pension recipients benefit from an ‘earnings disregard’.
This means they can earn a certain amount before their payment rate is affected. If they
earn more than the disregarded amount, their payment rate reduces gradually as their
income from work increases. A person can earn a maximum of €495.10 a week from work
and keep their entitlement to a minimum rate of Disability Allowance or Blind Pension
(€2.50 a week).

Invalidity Pension is different. If a person in receipt of an Invalidity Pension wants to take
up some employment, they must leave that scheme and move to a different scheme,

18


https://www.revenue.ie/en/personal-tax-credits-reliefs-and-exemptions/marital-and-civil-status/exemption-and-marginal-relief/exemption-limits.aspx

Partial Capacity Benefit (PCB). Under PCB, a person keeps a fixed proportion of their
income support payment, related to their level of incapacity, irrespective of their earnings
from work.

Example

In practical terms, a person on Disability Allowance or Blind Pension earning, for
example, €20,000 a year from employment will have their weekly payment reduced
to €112.50 per week giving them a take-home income of about €497 a week when
combined with their salary.

By comparison, a person who transfers from Invalidity Pension to Partial Capacity
Benefit would receive a similar take-home pay if they are assessed as moderately
restricted (€497.37). They would get more this if they were assessed as severely

restricted (€553.72), or profoundly restricted (€610.12).

Why these differences exist

Payment systems evolved over time and resulted in differences between schemes. Our
income supports can be traced back to the Poor Law of 1838 and the Workmen'’s
Compensation Acts of the 1880s, with Disability Allowance being introduced in 1954 and
Invalidity Pension being introduced in 1970. The different contexts within which the
payments were introduced and the changes since their introduction led to differences that
persist to this day.

It is difficult to justify maintaining these differences. Here are some examples of why this
is the case. For example:

e \Why should the core payment rate for a disabled person born with a profound
level of disability and unable to work (Disability Allowance) be different from
the payment made to a person with an acquired but moderate level of disability
after a period in work (Invalidity Pension)?

e Why should a person on Invalidity Pension receive different - and in certain
circumstances, more favourable - treatment when taking up employment than
a person on Disability Allowance or Blind Pension?

e \Why is the capacity test used to assess entitlement to Invalidity Pension
different to that used to assess entitlement to Disability Allowance?
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e \Why should there be the contradiction between requiring that a person should be
considered permanently incapable of any work to qualify for Invalidity Pension
while, at the same time, recognising a work capacity and incentivising their
employment through the Partial Capacity Benefit Scheme?

Given that the various schemes are intended to address the same income issue - an
inability to work due to disability - there is a clear case to eliminate or at least reduce the
differences in treatment to make the system of income supports more realistic.

2.5 The Green Paper’s proposals

This paper seeks to respond to the situation, challenges, commitments, and
recommendations set out in this section. In doing so, it will outline the core elements of a
system or approach that is more consistent and more suitable than the current
arrangements as described under Heading 2.3.

It does this by setting out proposals of how a new system of long-term income supports
might look.

By providing one possible approach or answer, rather than simply listing challenges and
issues, these proposals are intended to provoke discussion, debate and suggestions. The
feedback we get will help to design and develop a new model of income supports for
Government to consider. Depending on the feedback, the model we present for
Government approval may closely resemble the Green Paper we have designed, or it
could be completely different.
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2.6 Some suggested questions to consider in providing feedback

Q.1. Do you agree with the analysis of the situation and challenges set out in section
2.17? If not, why not? Are there other relevant factors to be considered?

Q.2. Do you agree that the focus of reform for disability income supports should be
to:

a. Better insulate (protect) people with disabilities who have limited capacity
to work, from poverty?

b. Move away from a binary approach (that is, a person is either assessed as
being capable of work or being incapable of work) and instead recognise the
continuum of disabilities and different work capacities of disabled people?

c. Encourage and support people with disabilities who have the capacity to
work to take up employment?

d. Achieve greater coherence in how people in similar circumstances are
provided with income supports?

If not, why not? Are there any further aspects that need to be considered?

Q.3. Considering the description of existing schemes set out in section 2.3, do you
agree with this analysis of the current system of disability supports? If not, why
not?

Q.4. Do you agree that it is important to try to eliminate or minimise the differences
identified in section 2.3? If not, why not?
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Proposals in the
Green Paper

There are three proposals included in this Green Paper:

1. The introduction of a new single scheme, the Personal Support Payment. This
section introduces the key principles of the scheme which has three tiers. It sets
out how the three tiers and the different payment rates of this new system
would work.

People who are placed in tier 3 (moderate to high capacity to work) will be
provided with more employment supports than people in the other two tiers.
They will be required to take up training and employment offers that
correspond to their capacity to work.

Payment durations will be established and linked to the anticipated duration of
the person’s disability in tiers 2 and 3.

2. For people who work, a new Working Age Payment model will replace the
current fragmented system of employment supports. Currently, people on a
disability payment can either avail of an earnings disregard (Disability
Allowance and Blind Pension), or can transfer to Partial Capacity Benefit (if
they are in receipt of Invalidity Pension). This results in major differences
between how much a person can work and earn.

3. To raise the age of entry of Disability Allowance to 18 years of age and extend
the payment of Domiciliary Care Allowance to 18 at the same time. This is
further detailed in Section 5.

3.1 New single scheme: the Personal Support Payment

The existing Disability Allowance, Invalidity Pension and Blind Pension payments will be
replaced with a new contributory and non-contributory Personal Support Payment.

As with the State Pension, people will qualify for payment either based on contributory
social insurance basis (funded by the social insurance fund) or on a non-contributory,
means tested basis (funded by the Exchequer).
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3.2 Tiered approach of the Personal Support Payment

Rather than assessing a person’s capacity to work on a two-option basis - that is, that a
person is either fully capable or fully incapable of work - a tiered approach will be taken.
This will reflect the levels of disability and capacity so that a person who qualifies for a
Personal Support Payment will be assigned to one of three broad categories based on
their capacity to take up work and the level of support they need. The level assigned
could be one of the following:

Level 1: High support - Very low capacity to work

The person has a high level of incapacity and low capacity to work. This means they are
very unlikely to be able to take up any kind of paid employment for as long as their
condition persists and for at least 2 years.

Level 2: Medium support - Low to moderate capacity to work

The person is assessed as having a disability that is expected to limit their capacity to
work for at least 24 months. However, they may be capable of undertaking some types
of work and durations of work - for example, part-time as opposed to full-time - but are
not likely to be able to fully support themselves through paid employment alone for as
long as their condition persists.

Level 3: Low support - Moderate to high capacity to work

The person is assessed as having a disability that is expected to persist for at least 24
months. This means that they cannot do certain types of work activity (including the
type of work they were doing before acquiring their disability). However, they may still
be capable of taking up other forms of employment and to do many types of work
activity. This makes it a realistic option for them to progress towards sustaining
themselves through paid employment alone.

The Personal Support Payment rate will then be set at three levels based on this
categorisation:

e Level 1: The payment rate will be aligned with the State Pension (Contributory)
rate of payment. (This rate is currently € 265.30 a week.)

e Level 2: The payment rate will be set at a level between the level 3 and level 1
rate. (€242.65 a week)

e Level 3: The payment rate will be alighed with the current standard payment
rate for Disability Allowance. (This rate is currently €220 a week.)
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3.3 The offer or obligation to avail of public employment services

All people in receipt of the Personal Support Payment will have access to employment
supports (including case officer support, training, and work placements)

e Level 1: Access to and use of Intreo Public Employment Service will be voluntary
and at the customer’s request.

e Level 2: Intreo Public Employment Service will be proactive in offering supports
and services. People who are offered support and services will be expected to
make reasonable efforts both to engage with Intreo and to take part in training
and other programmes appropriate to their circumstances.

e Level 3: People will have to engage with the Intreo Public Employment Service
and take up reasonable offers of places in training and employment
programmes, and take up employment opportunities that are appropriate to
their capacity and circumstances.

3.4 Link payment durations to the anticipated duration of a person’s restriction, but to
allow for extension

Other than social insurance contributions and means-tests, all other conditions that
determine qualification for the scheme will be standardised.

The age at which Personal Support Payments can be accessed will be standardised to 18.

Payment duration will be specified for each person at the time the first claim is awarded.
In general:

e For people assessed to have a permanent restriction, payment will not be time
restricted and will continue without review.

e For people whose capacity to work is limited but which might be expected to
improve over time, the Personal Support Payment will be granted for a period
that the restricted capacity to work is expected to persist (at least 24 months). If
the person’s capacity has not improved over that period, the payment will be
extended when they submit relevant supporting documentation.

3.5 Working Age Payment type model (similar to Working Family Payment) for in-work
supports

In-work income supports will be standardised using a new working age payment model
(similar to Working Family Payment) whereby the payment rate will be related to the
level of income. The Working Family Payment is a tax-free weekly payment for
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employees with children. (See Section 6).

The Working Family Payment (WFP) is a weekly, tax-free payment available to
employees with children. It gives extra financial support to families with children with
rates depending on their incomes and family size. To get this payment, a person must be
working and paying taxes in Ireland, work 38 hours or more every fortnight, have at least
one child, and be earning less than the WFP threshold. The WFP threshold is between
€591 and €1,262 a week, depending on the number of children in the family.

3.6 Transitioning people to the new payment on a no-loss basis

If implemented, the proposed approach would apply to new applicants only at first.

Existing recipients would be transitioned over time through a scheduled review, with
their payment level set on a no-loss basis. They would be assessed into the appropriate
payment level and would keep their existing payment rate if that is better for them. They
will also be able to submit an application before their review period if they wish to apply
for a higher tier.

We also propose that the current arrangements regarding secondary benefits (such as
Free Travel) would continue to apply to all groups who currently receive these benefits.
This includes people who are blind or visually impaired.

Further details on the key elements of this Green Paper are set out in Sections 4-6.

However, you may wish to offer some comments and observations on the key principles
set out above. To help you do this, some suggested questions to consider when
providing feedback are set out overleaf.
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3.7. Some suggested questions to consider

Q.1. Do you agree with replacing the Disability Allowance, Blind Pension and
Invalidity pension with a single scheme as proposed? If not, why not?

Q.2. Do you agree, in principle, with a tiered approach to payment levels based on
capacity to work? If not, why not?

Q.3. Do you agree, in principle, with a tiered approach to the offer or obligation to
avail of public employment services? If not, why not?

Q.4. Do you agree, in principle, with the proposal to link payment durations to the
anticipated duration of a person’s restriction, but to allow for extension or re-
application as set out above? If not, why not?

Q.5. Do you agree, in principle, with the use of a Working Age Payment type model
(similar to Working Family Payment) for in-work supports? If not, why not?

Q.6. Do you agree with the idea of transitioning people already in receipt of a
disability payment to the new approach on a no-loss basis? If not, why not?

Q.7. Are there any further comments that you would like to make on the general
approach?
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Proposal 1 -
Tiered disability payments

Approach to tiered disability payments

The use of a tiered payment approach recognises that disability can change over
time, and that people have different levels of disability and work capacity. It
replaces a one-size-fits-all approach.

People will be classified into one of three levels based on their capacity to work.

Payment rates, secondary benefits, access to employment services, and
obligations to engage with the Intreo Public Employment Service will vary
across the three tiers.

Assessment of a person’s capacity to work will be carried out by qualified
medical assessors employed by the Department of Social Protection.

All new applicants will be allocated into a payment tier based on this
assessment. Applicants will be told why they have been placed on the level
assigned to them.

In some cases, entitlement will be assessed to be permanent and ongoing. In
other cases, where a person’s work capacity might be expected to improve, the
Personal Support Payment will be time limited. When the time limit is reached,
people will need to renew or extend their claim, or apply for an alternative
payment if they continue to have an income support need.

Existing recipients of payments will be reviewed on a phased basis and allocated
into a payment tier. The conditions of the scheme will be applied in terms of
engaging with the Public Employment Service from the date of the review. They
will keep their existing payment level on a no-loss basis if that is more beneficial
to them.

4.1 Tiered payments

The intention of the proposed reforms is to help improve long-term health and social and

financial outcomes. The reforms would do this by providing the right level of income
support for the right length of time to people who face difficulties in securing and
sustaining employment related to their disability status.
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A tiered payment, which recognises the changing nature and the different levels and
different work capacities of people with disabilities, would help to shift the focus away
from a one-size-fits-all approach. It would provide a higher level of income support to
those who need it most. It would also provide employment supports to disabled people
who have a capacity to work to take up and sustain employment that is appropriate to
their circumstances.

The tiered payment structure with a higher rate of payment for those who have a low
capacity to work is also a response to the findings of the Cost of Disability Report (2021).
Nearly 6 out of 10 people who completed the Report’s survey question about the need
for extra supports thought that extra income is the most helpful form of support, and a
further 3 in 10 viewed extra income as a helpful form of support. The report also
highlighted a need for targeted supports both in terms of increased cash benefits and
employment supports.l’

4.2 Defining the tiers

In the current system, there are only two outcomes to an application - applicants are
either deemed eligible or not eligible for long-term disability payments. That is they are
either found to be capable of work or not capable of work. This fails to address the fact
that levels of disability and work capacity differ among people with disabilities. It also
limits work participation and social integration.

The proposed new system would be based on assessing the applicants’ individual
circumstances. This assessment will take account of the nature of the person’s disability
and its impact on their ability to work. They are then assigned a tier from Level 1 (very low
capacity to work) to Level 3 (moderate to high capacity to progress to work) with rates of
income support varying according to the level of restriction.

Tier 1: Very low capacity to work

People in this tier have a significant level of disability with a very low capacity to work. In
most cases, they are unlikely to be able to perform any work or to sustain themselves
either fully or partly through paid employment for as long as their incapacity persists.

People assigned to this tier would receive an income support payment aligned to the
payment rate for State Pension (Contributory). This is currently €265.30 a week- €45.30
more than the standard rate of the Disability Allowance payment, and €39.80 higher than
Invalidity Pension. They would also be entitled to the full range of secondary benefits

17 Indecon, The Cost of Disability Report (2021) p.118-129 gov.ie - The Cost of Disability in Ireland - Research Report (www.gov.ie)
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available to pensioners. Taken together, the additional payment plus the value of the
secondary payments would reduce the cost of disability gap compared to people who are
unemployed.

Accessing and using Intreo Public Employment Service would be voluntary and by
request. There would be no obligation for applicants to use these services.

Tier 2: Low to moderate capacity to work

People in this tier are assessed as having a disability that is expected to limit their capacity
to work for at least 24 months. However, they may be capable of undertaking some types
of work of limited duration - for example, part-time as opposed to full-time - but are not
likely to be able to sustain themselves fully through paid employment alone. People in
this tier would receive an income support payment set mid-way between Tier 1 and Tier
3. They would be entitled to the range of secondary benefits currently available to people
on Disability Allowance.

The Public Employment Service will be proactive in offering supports and services to
people in this category. People to whom supports and services are offered will be
expected to make reasonable efforts to engage with Intreo, and to participate in training
and other programmes appropriate to their circumstances.

Tier 3: Moderate to high capacity to progress to work

People in this tier are assessed as having a disability that is expected to persist for at least
24 months, meaning they cannot perform certain types of work (including the type of
work they were doing before acquiring their disability). However, they may still be
capable of taking up different employment and performing many other types of work.
This makes it a realistic objective for them to progress towards sustaining themselves
through paid employment alone.

People assigned to this tier would be paid the same rate as the current Disability
Allowance and would be entitled to the same secondary benefits.

People assigned to this category will also be required to engage with the Intreo service
and take up reasonable offers of training and employment programmes or offers of
employment appropriate to their capacity and circumstances. This is similar to the
approach used with the Jobseeker Transition Payment, which is a payment for people
who are parenting alone, and whose youngest child is aged between 7 and 14.
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4.3 Assessment and assignment to tiers

How the current system works

At present, all applications for long-term disability payments are reviewed by a team of
medical assessors directly employed by the Department. These assessors base their
review on detailed information the applicant submits, including medical reports from the
doctor providing treatment to the applicant. These reports enable the doctor to provide
relevant information relating to diagnosis, prognosis, treatment, and the impact of these
factors on a person’s functioning.

The Department’s Medical Assessors draw on learning from the social model of disability
and the functional model of assessment. They then use a Bio-Psycho-Social model of
disability assessment® to form an opinion about the impact of the person’s disability on
their ability for work. In doing this, the assessors also use the WHO standard International
Classification of Diseases (ICD) for the classification of conditions.

Assessors produce a report for the Department’s Deciding Officers, which is then taken
into account in deciding whether or not a person is entitled to receive a disability
payment. The Deciding Officer then assesses other eligibility criteria for the scheme and
assigns a level to the applicant.

If applicants are dissatisfied with the outcome of this process, they can seek a review from
the Department and/or appeal the decision to the Social Welfare Appeals Office.

It is proposed to continue this system to help to assign applicants into the tiers as set out
above. It is also proposed that, in each case, the applicant will get an explanation of why
they have been placed in a particular category.

4.4 Entitlement review

The Department’s medical assessors will recommend a time period for payment based on
their assessment of the medical evidence submitted by the claimant.

For people assessed to have a permanent incapacity (which is expected to include many
people in Tier 1), no time limit will be set, and the entitlement will be assumed to be

18 Bjo-Psycho-Social assessment is a structured process taking account of:

Medical factors, including the diagnosis, symptom severity, extent of and response to treatment, complications if any, expected

duration of recovery, associated medical conditions if any, and outcome of therapeutic intervention.
Psycho-social factors such as education, training, experience, motivation, tolerance, age, support networks and logistics.
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permanent and continuing.

Some people may be assessed to have a condition whose impact on their ability to work
will diminish over time - for example, through treatment and rehabilitation. In these cases
(mainly in Tiers 2 and 3), the payment will be awarded for a specific period of time. The
duration of the payment (no less than two years) would be set in a way that is appropriate
to the nature of the applicant’s condition and their circumstances.

Before the time period expires, recipients would then be invited to either:

e submit evidence of a continuing impact to extend their payment, or

e seek a transfer to another payment such as a Jobseeker’s payment (a payment for
people who are out of work or have been made part time).

4.5 Transition of existing claimants

The new approach set out in this Green paper could, if adopted, be applied to new
applicants straight away. It would need some relatively straightforward changes to
systems and processes. However, the position with respect to existing recipients of
disability payments is not so straightforward.

Current situation

At present, there are about 220,000 recipients of long-term disability payments (Disability
Allowance, Invalidity Pension and Blind Pension). These recipients were assessed under
the current system, and little is known about those who transferred from the Disabled
Persons Maintenance Allowance (DPMA), which was discontinued in 1996. Since 2017,
International Classification of Disease (ICD) codes as specified by the World Health
Organization have been used to record the nature of new claimants’ conditions. Before
that, the Department stored only limited medical information which would make it
difficult to review these claims.

Existing claimants moved to a new payment over time

If the proposals in this Green paper were to be adopted, it would be challenging to classify
and assign existing claimants to one of the three new levels.

Therefore, it is proposed that, if a new tiered structure is adopted, existing claimants
would be moved over to the new payment over time. A programme of reviews would be
put in place for these recipients and would take about five years to implement.



Chance to appeal level assigned

When people are classified and assigned to a category, they would be notified. If they do
not agree with the new classification, they will get a chance to appeal.

Also, in a small number of cases, a recipient’s new payment might be lower than their
current one. In these cases, they would stay on the current payment rate on a ‘saver/no
loss’ basis. This may be the case for a small number of Invalidity Pension recipients.

4.6 Difference between long- and short-term illness payments

As well as the long-term disability payments, the Department provides a short-term lliness
Benefit payment to people who cannot work due to illness. This payment is made for a
maximum of two years and is awarded on the basis of a certification by a doctor. Some
cases are subject to a separate review by the Department’s medical assessors.

Given the availability and duration of this payment, we propose that any new long-term
disability payment should be based on the expectation that the underlying condition
would impact a person’s capacity to work for at least two years.

By establishing a minimum two-year impact test, we can avoid overlaps between the long-
term and short-terms payments.

In addition, and perhaps more importantly, people who can benefit from a short-term
payment will not be inappropriately designated as long-term disabled. In this way,
expectations can be set and managed that a return to employment, within a two-year
period is a likely and realistic outcome. This is highly significant for people with many
forms of illness, including acute illnesses that may require intensive treatment over a year
or more.
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4.7 Some suggested questions to consider

Q1.

Q.2

Q3.

Q4.

Q.5.

Q.6.

Q7.

Q..

Do you agree with the definition of tiers set out in section 4.2? - If not, what would you
propose?

Do you agree with the indicative payment levels set out in section 4.2? - If not, what
would you propose?

Do you agree with the approach to engagement with the Public Employment Service set
out in section 4.2? - If not, what would you propose?

Do you agree with the approach to assessment and assignment set out in section 4.3? -
If not, what would you propose?

Do you agree with the approach to entitlement reviews set out in section 4.4? - If not,
what would you propose?

Do you agree with the approach to the transition of existing claimants set out in section 4.5?

If not, what would you propose?

Do you agree with aligning short-term and long-term payments by setting a two-year
impact test for long-term payments as introduced in section 4.6? If not, what would you
propose?

Are there any further comments that you would like to make on the details set out
above?
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Proposal 2 -
In-work income
supports

The approach to in-work income supports varies between Disability
Allowance, Blind Pension and Invalidity Pension. Recipients of Invalidity
Pension may, in certain cases, keep a higher proportion of their welfare
payment when they take up work through Partial Capacity Benefit.

Under the tiered model, it is proposed to move to a Working Age Payment
type model (similar to Working Family Payment). This would allow people
with disabilities who take up work to continue to receive a partial or reduced
welfare payment.

The value of this in-work support will be related to the level of their income
from work. This means recipients who work will keep a percentage, for
example 60%, of the difference between their employment income and a set
level. This set level (threshold) is yet to be decided. We show examples of
how one model of this support payment might work in section 5.2.

Income thresholds and income adjustments may vary depending on the
payment tier.

In addition, people who move into employment will be entitled to keep their
secondary social welfare benefits along current lines, provided their gross
employment income is not more than 1.5 times the defined threshold level.

In this way, all people with disabilities who can work will have a financial
incentive to pursue employment opportunities in line with their capacity to
work.

This section also includes a table to explain how a new Working Age
Payment might work. It is important to note that the threshold used in this
table is only illustrative. Thresholds would be decided at a later time if this
approach is agreed.
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5.1 Current approaches to in-work supports

Currently, there are different in-work supports available for people on contributory and
non-contributory disability payments.

Non-contributory: Earnings disregard

People on Disability Allowance and Blind Pension (non-contributory payments) can avail
of an earnings disregard - that is, they can earn a certain amount before their social
welfare payment is affected. This approach considers the person’s weekly earnings. It
particularly supports people with low earning capacity, and slowly phases the supports
out as the person’s earnings increase.

Currently, a person can earn up to €165 a week from work and keep their full welfare
payment. Some part of their income from work over €165 a week is considered ‘means’.

e If a person earns between €165 and €375 a week, half of that is considered
means.

e If they earn more than €375, all of their income over €375 a week is considered
means.

e You can earn up to €495.10 and still get the minimum rate of the Disability
Allowance or Blind Pension (€2.50 a week and secondary benefits such as the Free
Travel Pass).

e People who earn more than €495.10 a week lose their entitlement to Disability
Allowance or Blind Pension.

Based on our administrative data:1?

e There were 15,687 people on Disability Allowance in employment in April 2023.
(This is about 1 in 10 of the total number of recipients.)

o Of these, 6,943 had earnings below €165 a week and, therefore, received their full
Disability Allowance.

e A further 8,744 people were earning more than €165 a week and received a reduced
Disability Allowance.

1% Administrative data is the information that the Department of Social Protection collects on the operation and output of our
schemes.
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Contributory: Partial Capacity Benefit

People on Invalidity Pension cannot earn an income. However, they can apply to transfer
to Partial Capacity Benefit which allows them to take up paid employment or enter self-
employment. Applicants are assessed on their level of capacity to work. The rate of Partial
Capacity Benefit is based on this assessment. Under this approach, the in-work supports
are linked to the person’s capacity to work, not their actual earnings.

There are three categories of capacity loss: Profound, Severe, and Moderate.
e People in the Profound category receive 100% of their Invalidity Pension;
e People assessed as Severe receive 75%;

e People assessed as Moderate receive 50% of their original payment. The hours
they work and their income from work have no impact on their social welfare
payment.

Based on administrative data, as of April 2023, there were 3,018 people in receipt of
Partial Capacity Benefit. This is very little as just under 4 in 100 of the total number of
eligible social welfare recipients (recipients of Invalidity Pension or those on lliness Benefit
for more than six months) use this employment support. Around 70% of the people
currently on the scheme are assessed as being in the moderate category of Partial
Capacity Benefit.

5.2 Proposed approach

The proposed model would be based on the Working Family Payment model where a
person receives a payment based on a percentage of the difference between their income
and a specified threshold depending on the category they are assigned and the make-up
of their family. Effectively, a Working Family Payment approach would replace the current
income disregard and Partial Capacity Benefit and would provide a minimum income
guarantee.

One possible approach (with examples)

In the previous section we showed how the current system of employment supports
works. The supports are different depending on the person’s disability payment being
either income disregards for Disability Allowance and Blind Pension, or a percentage of
disability payment for recipients of Invalidity Pension. The introduction of a single
Working Age Payment could create more consistency across our contributory and non-
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contributory payments.

The following table shows how a Working Age Payment model could work for a single

person. We use four different employment situations to show you this. A €367 threshold

is used to demonstrate how the model could work. If the model is accepted, the

appropriate threshold will be determined at a later stage.

. Net weekly ;
Working Age . 60% of the difference Outcome
Employment earnings ]
X . Payment between net earnings and the | for the individual
situation from
threshold WAP threshold
employment
As John's income is
Full-time higher than the Working
John works full-time Age Payment threshold,
for 40 hours a week €400 he receives no working
earning €450 aweek | €367 €0 age payment and his
gross total income from
employment is €400 a
week.
o
Part-time How we worked this figure | thresholj hi
Robert works part- out: The difference between yme '
time for 20 hours a €220 €220 (net earnings) and qualifies for a Working
week earning €220 a €367 & Age Payment of €88.20
€367 = €147 . .
week gross per week giving him a
total combined income of
60% of €147 = €88.20
°0 €308.20
€220
Not working but could How we worked this fee Mary receives her full
work 0 out: The difference between | disability income support
Mary is in Level 3and | €367 €0 (net earnings) and €367 | payment of €220.
is not working. threshold) = €367
60% of €367 = €220
Cannot work €265.30 Joan receives her full
Joanis in Level 1 and disability income support
cannot work due to €367 €0 How we worked this fee

her disability.

out: Same as above.

payment of €265.30.
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5.3 Some suggested questions to consider

Q.1. Do you agree with the approach to align the in-work supports for the
new contributory and non-contributory disability income supports? If not,
why not?

Q.2. Do you agree with the proposed Working Age Payment model? If not,
what alternative approach would you propose?

Q.3. Do you have any other comments on the proposals in this section?



Section 6
Eligibility for long-term
disability payments
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Proposal 3 -
Green Paper proposal on
eligibility

« People will be able to apply for a new tiered disability income support either
based on their Pay Related Social Insurance (PRSI) contributions (contributory
payment) or, if they have not paid enough PRSI contributions, on an
assessment of their means (non-contributory payment).

« The current number of social insurance contributions and means test income
limits will continue to apply.

- The qualifying age will be standardised at 18.

- Eligibility for Domiciliary Care Allowance will be extended from age 16 to age
18.

6.1 Means and contributions

No proposed changes to means test and contributions

Eligibility for current long-term disability payments is based either on PRSI or a
contributory condition or a means test, in addition to the medical and other eligibility

requirements, such as how long the applicant has been living in Ireland (habitually resident).

This Green Paper proposal does not suggest any changes to the means, habitual residence,
and contributory requirements currently in place.

6.2 The age condition

Proposed change to align Disability Allowance age payable to that of other working age
payments

At present, Disability Allowance becomes payable at age 16. This dates back to a time
when most children finished school by age 16. This is now at odds with the rest of the
social welfare system, as all other working age payments become payable at age 18. It also
creates difficulty in establishing a common tiered approach to disability payments, as the
other main disability payments become payable at age 18.
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Given the need to standardise the age eligibility for a common tiered system, it is
proposed to set the age threshold for access to the contributory and non-contributory
disability income support to age 18. This recognises the fact that schooling now continues
in many cases to age 18 or over.

We recognise that this approach would affect the related Domiciliary Care Allowance
(DCA) payment and that it would be necessary to extend the age to which DCA is paid to
age 18. DCA is a monthly payment currently payable for a child aged under 16 with

a severe disability. The child must require ongoing care and attention substantially over
and above that usually needed by a child of the same age. At the age of 16, the young
adult can qualify for Disability Allowance if they meet all eligibility requirements. Between
2019 and 2022, about 50% of children qualified for Disability Allowance at the age of 16
after benefitting from the DCA.

This issue has been raised and a change recommended in many reports going as far back
as 1986:

e The Commission on Social Welfare (1986),2°

e Value for Money Review of the Disability Allowance Scheme (2012), %!

e Advisory Group on Tax and Social Welfare - Second Report: Review of Budget
2012 Proposals Regarding Disability Allowance and Domiciliary Care Allowance
(2013),22

e Make Work Pay report (2017), 23

e Consultation on Make Work Pay Recommendations 9 and 10: Report on
outcomes of national consultation (2021). 24

The Commission on Social Welfare recommended that the age limit for Domiciliary Care
Allowance should be raised from 16 to 18 and that the qualifying age for Disabled
Person’s Maintenance Allowance (now Disability Allowance) should be raised to 18 years.
The Commission stated:

“We would not support any form of income maintenance which could, in any way,
encourage young persons to leave the education system prematurely.” (1986, p199)

20 Report of the Commission on Social Welfare, 1986, Dublin: Stationery Officer

21 Department of Health, Value for Money Review of the Disability Allowance Scheme, 2012 gov.ie - Value for Money and Policy
Review of Disability Services in Ireland (www.gov.ie)

22 Advisory Group on Tax and Social Welfare - Second Report: Review of Budget 2012 Proposals Regarding Disability Allowance and
Domiciliary Care Allowance (2013)

23 Make Work Pay Report (2017) p127 gov.ie - Make Work Pay Report (www.gov.ie)

24 Make Work Pay Consultation Report (2020) gov.ie - Make Work Pay - Consultation Report (www.gov.ie)

44


https://www.gov.ie/en/publication/ed3564-value-for-money-and-policy-review-of-disability-services-in-ireland/
https://www.gov.ie/en/publication/ed3564-value-for-money-and-policy-review-of-disability-services-in-ireland/
https://www.gov.ie/en/publication/0fb542-make-work-pay-report/#report-to-government-2017
https://www.gov.ie/en/publication/c86d6-make-work-pay-report/

Some significant concerns were raised in the Make Work Pay report (2017). Some of the
concerns were:

e the low qualifying age for Disability Allowance could encourage early school-
leaving;

e the risk of creating a benefit-dependency which might result in a benefit-trap for
those who would otherwise be capable of staying in education, progressing to
training and later engaging in work;

e asignificant sum of money is paid to an underage and vulnerable group;

e the payment becomes considered as household income for the family, rather than
personal income support for the recipient.

A National Disability Authority factsheet on people not in employment, education, or
training (NEET) 2° stated that the NEET rate of young people with disabilities is 23%.
This is over twice the rate of young people without a disability at 10%.

The evaluation of the Ability Programme?2é for people with a variety of disabilities aged
15-29 showed that most participants reported that they had a Junior Certificate
qualification (Level 3) or lower on the National Framework of Qualifications (NFQ).

Results of the most recent consultation on the topic (Make Work Pay Recommendations
9 and 10 National Consultation Report, 2021) showed that:

e about half of respondents were in favour of bringing the scheme in line with the
Make Work Pay recommendation to change the age of entry to 18 years;

e a quarter opposed the proposal; and
e a quarter were undecided.

The Stakeholder Focus Group reported that respondents were most likely to disagree or
strongly disagree where family income was lower; where the type of disability fell into
certain categories, notably intellectual disability; or where the disability was more severe.

Previous reports and consultations also highlighted that the granting of Disability
Allowance to children can lead to benefit dependency, and that children with certain
disabilities do not always have financial skills.

25 National Disability Authority, Factsheet: NEET, 2019 factsheet NEET (nda.ie)
26 Ability Programme Evaluation Report 2018-2021 (2022) Pobal.ie



https://nda.ie/file-upload/nda-factsheet-3-neet.pdf
https://www.pobal.ie/app/uploads/2018/06/Ability-Progamme-Evaluation-Report-2018-2021-Final.pdf

Proposed ways to address concerns about increasing the qualifying age

To address concerns related to the increase in the qualifying age, particularly those
approaching age 16 at the time the change might be implemented, it is proposed to
follow the advice from the Make Work Pay Consultation Report (2021). The Stakeholder
Focus Group involved in the Report suggested the following;

e Build the need for an arrangement into a wider discussion and analysis of the cost
of disability;

e Design and introduce a transitional support payment for 16-17 -year-olds which
would achieve the broader Make Work Pay objective while maintaining continuity
of income.

¢ Introduce a transitional arrangement for the DCA payment for 16-17-year-olds to
address potential loss of income.

In line with these suggestions, we developed this Green Paper to be followed by a
consultation, included a plan for a potential transitional support payment, and proposed
a change to extend the payment of DCA to 18 years of age.

6.3 Transition to extend the age of eligibility for Domiciliary Care Allowance

It is proposed that the age for access to Domiciliary Care Allowance be raised to 18
together with any new Personal Support Payment (if this new payment ends up being is
introduced).

As a transitional measure:
Young people aged 16 and 17 in receipt of Disability Allowance

They would continue on the payment and be transferred onto the new tiered Personal
Support Payment when they turn 18. This would be carried out under the transition
approach set out in Section 4.

Young people aged 15 at the time of change who would be eligible for the Disability
Allowance payment

They would also be allowed to move onto that payment rate at age 16 (if eligible), and
then transition to the new Personal Support Payment.
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Parents of children under 15 years of age at the time of change

They would continue to receive Domiciliary Care Allowance and its associated Carers
Support Grant until their child reaches the age of 18 if they continue to meet the
eligibility requirements for the scheme.

6.4 Some suggested questions to consider

Q.1. Do you agree with the approach to maintaining the current means test
and PRSI contributions eligibility conditions? If not, what approach would
you propose?

Q.2. Do you agree with standardising the age requirement under the new
tiered payment at age 187? If not, what approach would you propose?

Q.3. Do you agree with the proposed transitional arrangements for people
currently in receipt of the Domiciliary Care Allowance? If not, what approach
would you propose?

Q.4. Do you have any other comments on the proposals in this section?
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