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Tins study was undertaken by the Institute on the invitation of the Ministerfor Local Government.
The terms of reference were :

I. (a) a review of the rSle of Rates in the Irish local government system,
including a comparative survey of the systems of local taxation,
especially property taxes, used in the other member states of the
European Economic Communities;

(b) a study of the impact of Rates in the context of the Irish fiscal system
as a whole, including a projection of the change resulting from the
transfer from local to central taxation of that part of the cost of health

services and the provision of local authority housing for letting which
heretofore fell on the Rates;

(c) a study of possible schemes designed to reform the Irish Rates system
including reforms designed to take greater account of individuals’
ability to pay. This should include cost estimates for the various

schemes;

(d) a study of possible improvements in the methods of levying and
collecting Rates.

2. A study as to whether there may be practicable alternatives to the presem
Rating system.

A Steering Group, representative of the Department of Local Government
,and Finance, the City and County Managers Association and ESRI, wa.s set up
to advise on and monitor this project. Dr MI. B. Lawless, retired Secretary of
the Department of Local Government, acted as Consultant to the ESRI on the
study and was also a member of the Steering Group. However, the authors
wish it to be made clear that responsibility for the content and accuracy of the
report rests entirely with themselves and that the terrus of the report do not
necessarily reflect the views of either the Minister for Local Government or the
Steering Group.

George Ryan provided invaluable assistance in the preparation of statistical
material for the report, and in checking and proof reading successive drafts.

Helphll comments on drafts of the report were received from our ESRI
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also suggested improvements on an earlier draft.

We arc greatly indebted to the staff of the general office of ESRI for their
indefatigable work in typing and copying several drafts of this report, and to
Bernadette Payne for her help in preparing the typescript for publication.
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Glossary

CERTAhN technical terms are used frequently in the course of this stt~dy. Welist here some brief definitions that should be helpful to the reader.

Agricultural Grant. Grant payable to meet Rates relief on agricultural holdings.
It is paid to the county councils by the state.

Buoyancy. The extent to which the yield from a tax increases automatically
(i.e., without changes in the tax rate or structure) as a result of the growth
in the base on which it is levied.

Rates relic[ on agricultural holdings. Refers to the benefits which rated occupiers
of land get from the Agricultural Grant. Holdings of £20 valuation or lexs
benefit from full relief. Larger holdings also receive partial relief, according
to a sliding scale. There is also an offset against Rates for each agricultural
labourer employed. The amount of reLief or benefit is paid by the central
government through the Agricultural Grant.

Elasticity. The responsiveness of one variable (e.g., the quantity of a good
purchased) to a change in another variable (e.g., the good’s price).
Measured as the proportional change in the first variable divided by the
proportional change in the second.

Excess burden. An excess burden arises when a tax alters the bchaviour of house-
holcls or producers in choosing between goods or inputs or in any other
allocative process. By contrast, a neutral tax does not distort the choices
made in the market place and is consequently more efficient in an economic
sense: economic units are unable to avoid neutral taxes by altering their
hchaviour. Perhaps the only example of a truly neutral tax is a lump-sum
poll tax.

General or block grants. Non-specific grants, which are not earmarked for a
particular service, but are in aid of local expenditure as a whole.

Progressive, Proportional, Regressive. Used in connection with the incidence
pattern of a tax according as the percentage of income paid in taxation
rises, remains constant, or falls as income increases.

Public Services. Services which it would be very difficult if not impossible to
provide through the market economy, and which therefore are provided
collectively and financed through taxation. A basic attribute of such services
is that they cannot be withheld from individuals who refuse to pay for

12
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them. For exanaple, it would be very costly, if at all possible, to confine the
benefits of street lighting to those willing to pay.

Rates. This refers to the tax levied on most forms of (real) property in Ireland.
We distinguish between three magnitudes, namely,

Total Rates = the total rates bill.
Gross Rates = Total rates less the state contribution in lieu of rates.
Rates paid locally = Gross rates less the Agricultural Grant. This is the

rates bill actually paid by householders, farmers and businessmen.

Revenue sharing. A system of block grants whereby local authorities share in a
designated proportion of the revenue yield of some or all of the central
government’s taxes.

Specific grants. Grants (from the central government to local authorities) in aid
of a particular service or expenditure category.

State contribution in lieu of Rates. Government property is exempt from local
Rates, but a payment "in lieu of Rates" is made by the state to the rating
authority. This payment is included in the figure for Rates in the National
Income and Expenditure accounts but is treated v.s a state grant in the
Returns of Local Taxation.

Tax effort. A measure of the proportion of local resources devoted to local
taxes, for example, the proportion of income paid in local taxes.

Tax incidence. The incidence of a tax refers to its effect on the after-tax distri-
bution of income or purcha.sing power in the community.

Tax shi[ting. This refers to the degree (if any) to which the burden of a tax is
not borne by the person or entity legally responsible for payment, but is
shifted forward to consumers of the taxed commodity or backwards to the
factors of production producing the commodity. This concept is crucial to
the measurement of tax incidence.

General Government is used to refer to the combined public services (central,
local and social security administration).

Local Government is defined in Section 2.

Trans[er payments. (State) payments which are not counted ,as part of national
product e.g., unemployment ,assistance or pensions. These payments may be
contr~ted with "exhaustive" expenditure by the state e.g., on wages and
salaries.



A bbreviatiom

Throughout this study we have used certain abbreviations, the most important
of which are explained here.

GNP Gross National Product
EEC European Economic Community
RLT Returns o[ Local Taxation
NIE National Income and Expenditure

14



General Summary

Tfits study was undertaken at the initiative of the Minister for Local Govern-
ment to review the role of the Rates, to study the changes that are occurring

in the financing of local authorities, and to suggest ways in which the Rates could
be reformed to take greater account of individuals’ ability to pay. We were
also asked to explol"e whether any practicable alternatives exist to the present
rating system.

We begin with a brief look at the reasons for providing some public services
by local, as distinct from central~ authorities (Section 1). There are many con-
flicting pressures in providing such services efficiendy and equitably : the desire

to encourage local autonomy, but to avoid anarchy; to reduce regional disparities
in the standard of services, while avoiding excessive local dependence on state

grants; an attachment to the local property tax (the Rates) as a major revenue
source, but an awareness of the defects of this form of taxation. These are the
broad issues with which our report is concerned.

In discussing the Irish system of local authorities it is necessary to distinguish
between the broad definition of local authority used in the National Income and
Expenditure (NIE) and the somewhat narrower concept covered in the Returns
o[ Local Taxation (RLT). In Section 2 we set out these distinctions in detail.
Before 1971, the main difference between the two definitions of "local authori-
ties" lay in the exclusion from RLT of vocational education committees, county

committees of agriculture, and harbour authorities. Since 1971, the coverage of
the two sources diverges further due to the exclusion of the returns of the
regional health boards from RLT. For the most part, we confine our attention
to the RLT concept of local authorities, because these Returns are of the most
direct relevance to a study of the Rates.

It is not easy to obtain internationally comparable data on the economic rtle
of local authorities. In Section 3, however, we present a limited amount of data
for the EEC countries in 1972. It emerges that in these countries local authorities
tend to account for a high proportion of government expenditure on current
goods and services and capital expenditure, but a low proportion of government
expenditure on social benefits and subsidies. Ireland falls roughly in the middle
of the range of EEC countries with regard to most measures of the economic
importance of local authorities. There is not a close correspondence between
dependence on local taxes and the proportion of expenditure accounted for by
local anthorities. In general, grants from the central government are an im-
portant source of local authority revenue, and Ireland is not exceptional in this

x5
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regard or in the proportion of total local revenue raised through loc~ taxation.
By comparison with other OECD countries, however, Ireland in 1971 depended
heavily on property taxes (the Rates) as a source of local revenue: in this we
resembled tile United States, the United Kingdom ,and Canada. In other coun-

tries a wider variety of local taxes is levied. Since 1971, however, the importance
of the Rates in total t,’~x revenue in Ireland h,’Ls declined significantly.

In Section 4 we present evidence on the trends in Irish local authority finance
and expenditure over the years 1953 to date. Health expenditure: increased
steadily in importance until the mid-1960s, but by 1977 it will no longer appear
as a charge on the Rates. Similarly, housing expenditure will be almost fully
removed as a charge on local taxation by 1977. By 1977 the only significant
charges on tile Rates will be Sanitary Services, Roads, and General Purposes.
We also review the changes in the financing of each service over the period
1953-75, and show how all services are now financed to a greater degree from
state grants than wa.s the case in the 1950s. Finally, we review the importance of
the Rates as a part of the Irish tax system and show how the yield of the Rates
has declined from over t5 per cent of total tax revenue in the late 1950s to less
than 9 per cent in 1973. Present policies imply that a further decline will
occur in tlds percentage by the end of the decade.

In Section 5 we examine the cost of various possible policies with regard to
the Rates. Our aim in this Section is to quantify the consequences of some pos-
sible reductions in the Rates, such as removing health and the relevant housing
charges, or removing these charges and derating private residences as well, or
completely abolishing Rates. We estimate, on the basis of 1972-73 expenditure
levels, that these policies would cost respectively 4’3, 7"5, and 9"9 per cent of the
yield of all taxes other than Rates and social insurance contributions. If this loss

of revenue were to be made good by raising other tax rates, the increases re-
quired would be very substantial. If the increases in tax receipts which occur
without any increase in tax rates ("revenue buoyancy") could be set aside ex-
clasively to replace the loss of revenue from the Rates implied by the above
policies (a very unrealistic assumption in view of the urgent demands for im-
proved and extended levels of service each year), the three policies towards the
Rates could be financed by one and one-fifth, two, and two and three-quarter
ye,-u’s’ revenue buoyancy (at 1971/72-1972/73 rates). While calculations of this
type arc important, we emphasise that the future of the Rates should be decided
by considering the effect of tlds type of taxation (compared with the alterna-
tives) on the distribution of income and the allocation of goods and services. Any
possible repercussions on the whole system of local government as a result of
rcdncing the importance of our only local tax should also be t~dcen into account.

In Section 6 we discuss the base on which Rates are levied, namely, rateable
valuations. We discu.~ the available evidence that there are significant anomalies
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in this valuation system due to the fact that there has never been a general
revaluation since the original Griffith valuation of 1852-65. We draw attention
to the regional variations in the rateable valuation of agricultural land, as well
as to the differences between individual holdings in certain regions. On the basis
of a sample of recent sales of private residences in the Dublin area, we show that
there appears to be a systematic tendency to undervalue more expensive, com-
pared with less expensive, properties.

The importance of these considerations is not only that they weaken the link
between the rating system and "ability to pay", but also that they give rise to
inequities wherever rateable valuations are used in means testing and similar
contexts. The case in favour of revaluation is, however, modified by the possi-
bility that differences in effective tax rates within a local authority are reflected
in house prices, and hence a revaluation could cause significant capital gains
.and losses. We lack evidence on the importance of capitalization of the Rates in
Ireland, but while capitalisation may offset some of the inequalities arising from
the defects of the valuation system, it might give rise to others.

Our judgement, therefore, is that the Rates can only function as a fair tax if
a general revaluation of all rateable property takes place. We recommend
that in revaluing agricultural land, the German system, based on soil maps,
should be taken as a model. In revaluing urban property, some consideration
ought to be given to reducing the burden of the Rates on structures while rais-
ing it on sites : although we do not recommend that complete reliance be placed
on site-value rating, we believe that the economic case for lessening the tax on
structures and increasing it on sites is convincing.

The effective valuation of tbe country could be increased by removing some of
the existing remissions and exemptions from Rates. Most of these have no
economic justification. The obvious candidates for termination are the exemp-
tiom of ESB generating and transmission facilities and of mines. Some of the
revenue lost to individual local authorities through Rates remission on new

houses should be returned to them from central government funds. If all of
ti~ese reforms were implemented, the Rates poundages could be reduced by at
least 20 per cent without loss of revenue, and the burden of the tax would be
spread more equitably.

The traditional view that Rates are regressive (i.e., comprise a larger pro-
portion of lower than higher incomes) relies heavily on the theory that Rates
arc an expenditure tax whose principal effect is comparable to that of an excise
(indirect) t~x on housing. Most recent discussions of property taxation emphasize
the fact that to some extent its effects resemble those of a tax on capital or
profits mad hence it may be a progressive tax (i.e., one which comprises a smaller
proportion of lower than higher incomes). Our review in Section 7 of the avail-
able empirical evidence on the incidence of the Rates in Ireland leads to the
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conclusion that the operation of Rates relief on agricultural holdings makes
Rates progressive in the sector, and this imparts a slight progrcssivity to the
rating system as a whole. The evidence for the non-agricultural sector suggests
that Rates arc a constant proportion of income in that sector. Our examination
of the burden of Rates by county (in the Appendix to Section 7) confirms these
conclusions and also shows how the extension of Rates relief on agricultural
land made the Rates more progressive between 1959 and 1969.

The evidence presented in Section 7 suggests, however, that Rates may be a
regressive t~x on owner-occupiers who are retired. Many of these retired people
own property acquired when their incomes (and the number of dependents in
their families) were much higher than is presently the case. A recurrent tax on
part of their gross worth (such as the Rates) may make heavy demands on their
current income. The only offsetting virtuc of the tax in this situation is the in-
centive it creates for such people to sub-let or sell part of their property, thereby "
increasing the supply of residential accommodation.

The most equitable way of removing this defect of the rating system is to give
Rates relief to low income households, by rebating all or a significant part of
the Rates liability of householders for whom the Rates are a particularly heavy
burden. One group that may be identified as belonging to this category in
Ireland are the non-contributory old-age pensioners. A Rates relief scheme for
people with low incomes should be administered uniformly throughout the
country and a significant part of its cost defrayed from central funds.

The relief granted under tiffs scheme might not go far enough in helping
many low income families with children, for whom the Rates are a particular
burden. There is no problem in devising schemes which would bencfit such
families and also make the burden of the Rates more progressive : the e.xamplc
of granting Rates relief on agricultural holdings according to a sliding scale
could be used as a model in the non-agricultural sector. Moreover, consideration
could be given to a surtax on valuation over a certain ceiling, and to a
children’s allowance scheme analogous to the employment allowance in the
agricultural sector.

Apart from the introduction of the Rates Waiver Scheme on a local option
basis in 1970-71, there have been no attempts to adjust the non-agricultural
Rates to take "ability to pay" or family circumstances into account. But there
is no inherent reason why the Rates on private residences must remain a flat-
rate tax, proportional to valuations. We emphasise in Section 7 that relatively
simple adjustments could transform the Rates into a sharply progressive t,~x.

We stress, however, that the schemes we propose in order to make the Rates
more progressive would operate equitably only on the basis of a fair valuation
system. Any attempt to make the tax progressive by derating part of each
valuation (or surcharging valuations above a certain size) would place an addi-
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tional burden on the valuation system, and would add to the problems posed
by a defective system. Thus, in the absence of a revaluation, the fairest way to
make Rates more sensitive to "ability to pay" is a scheme which rebateS some
or all of actual Rates liability, taking account of the income and family circum-
stances o( the ratepayer.

There is m,’u’ked regional variation in the structure of local finances in
Ireland. This topic is explored in detail in Section 8. In most of the poorer
counties, Rates payable locally contribute relatively little to total receipts. In
many of the counties of Connaeht and Munster, less than 20 per cent of county
coundt revenue account income was from local Rates in 1969-70, compared
with over 50 per cent for Dublin county’council. Similarly, the conu’ibution of

the agricultural grant to revenue account income varied fi’om just over one-
third of the total in Roscommon and Leitrim to only six per cent for Dublin
county council; per capita receipts from Rates payable locally varied from less
than ~10 in many Munster and Connacht counties to over £20 in Dublin.
State grants had the effect of greatly reducing the variation in per capita
receipts, with the result that the relative variation between counties in total
receipts per pc, son was much less pronounced than that in Rates payable
locally.

In the AppendLx to Section 8 we explore these regional variations using an
econometric approach. We conclude that county income influences local ex-
penditure, with the richer counties spending more, other things equal, on local
services than the poorer counties. The proportion of the Gross Rates met by the
agricultural grant also appears to influence local expenditure. Finally, expendi-
ture on the various services is influenced by local conditions or "needs" for the
services.

In the concluding Section of the report we explore the options available to
local authorities in Ireland in trying to find alternative revenue sources to the
present rating system. The most obvious source of additional revenue for local
authorities lies in a reduction of the exemptions from Rates. Such a reduction
would yield an increase in Rates receipts of 20 per cent.

There appears to be little scope for introducing new local taxes that would
have a significant impact on the revenue of local authorities in Ireland. While
a local income tax might be legible, it would have to be set at a low rate and
probably made uniform between local authorities and perhaps even administered
by the central government. It would hardly represent a genuinely local tax to the
degree attained by the Rates at present.

It is likely that local authorities will continue to depend heavily on state grants
to finance local services. In Section 9 we suggest that consideration might be
given to the substitution of a system of general revenue sharing for part, at le~t,
of the present network of specific grants. By revenue sharing we mean that,
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for example, a certain percentage of the revenue yield of the state’s taxes be
axsigned for disbursement to the local authorities. Revenue sharing would have
the merits of embodying ,an explicit mechanism for equalising expenditure on
local services between areas of the country, as well as allowing local authorities
automatically to share in the buoyancy of central government taxation. In this
manner, the proposal could significantly enhance the vitality of local govern-
ment. The actual type of revenue sharing that might be used, and the formula
for implementing it, would depend on a variety of political and social con-
sidcrations.

The revenue sharing proposal is not, however, a suggested new revenue source,
but rather a reorganisation of the e:~isting state grants system which is pre-
sented for consideration. The merits of the proposal must be judged in relation
to the past growth and likely development of the existing grants system.



Section 1

The Problem Setting

Origins o[ the Present Study

THE changing structure of local government finance in Ireland and elsewherelaas generated a spate of literature in recent years. Twov,ESRI papers on file
subject have already been published (Walker, 1962 and Walker, 1964)) The
Institute of Public Administration has published a book on Problems o[ Irish
Local Finance (de Buitleir, 1974). Three Reports have been issued by the Inter-
department Committee on Local Finance and Taxation (1966, 1967, 1968),
and a Government White Paper (Local Finance and Taxation) was issued in
1972. In addition to these publications of an economic nature, there has been
a steady’flow of publications on the administrative and political aspects of local
government, including a Government White Paper, Local Government Reorgani-
sation (1971), an Institute of Public Administration "Programme for Develop-
ment" (More Local Government, 1971), and a Discussion Document on Local
Government Reorganlsation (1973), issued by the Minister for Local Govern-
ment.

A similar degree of activity could be documented in the United Kingdom,
where the Allen Report (of "An Inquiry into the Impact of Rates on House-
holds") was published in 1965, and where the Layfield Committee is currently
investigating the whole area of local authority finances and Rates) The Kil-
brandon Report on the future constitutional arrangements within the United
Kingdom also contained a considerable amount of material about financing
local government.

In the United States, in addition to the normal volume of scholarly rese.’u’ch
on problems of local government taxation and expenditure, there has recendy
been an upsurge of interest in "fiscal federalism" and a resultant outpouring of
studies on this topic,j

In view of this wealth of material on the subject of local government finance,
it would seem hard to justify yet another study. But many issues remain un-
resolved. The incidence of the Rates remains a controversial issue and there .are
frequent calls for reform, especially for relating the Rates to "ability to pay".

1. All reference~ are to the Bibliography at the.end of the study.
2. Throughout this study we capltalise the word Rates when referring to the tax on rateable property.
3. The cla~ieal treatment of the topic is in Musgrave 0959), Chapter 8. An excellent modern

discu~ion is pro,’ided by Oates (t972).
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Furthermore, the r61e of local government in Ireland is being affected by such
developments as the establishment of regional health boards and the phased
removal of health and certain housing charges from the Rates. Moreover, the
Irish local government statistics have not yet attracted much attention from
academic economists. There is still a need for a systematic economic analysis of
the data.

The present study was undertaken at the initiative of the Minister for Local
Government. The main objective of the study is a review of the rSle of the
Rates in the Irish fiscal system, with particular emphasis on possible schemes of
reform designcd to take greater account of individuals’ "ability to pay".

In this Section we propose to survey the background to the issues with which
the study is concerned. A brief description of the Irish system of local govern-
ment is given in Section 2. We proceed to review the economic r61e of local
anthorldes and local taxes in the EEC (Section 3). Section 4 reviews the Irish
experience since 1953. In Sections 5 to 7 specific features of the Rates in Ireland
are discu~ed. Section 8 deals with regional patterns of local authority expendi-
ture in Ireland, emphasising the r61e of Rates--financed expenditure. In Section
9 we evaluate the options open for local government finance in the light of the
problems and issues discussed in the course of the study.

Why Local Government?
Musgrave has suggested dividing the economic r61e of government into three

branches : ensuring an efficient use of resources (the allocation branch), ensuring
an equitable distribution of income (the distribution branch), and maintaining
a high and stable level of economic activity (the stabilisation branch).’

Even in a country ,as large ,as the United States it is generally felt that the
cenu-al government should bear prim,wy responslbifity for the distributive and
stabilisation branches of government. In fact, if these branches were the only
governmental functions, there would be a strong case for a unitary form of
govermnent without local authorities. This conclusion follows from the following
reasoning: any serious attempts by a small local authority (not matched by
similar actions in other jurisdictions) to alter the distribution of income would
provoke a ma.ssive reaction from households and busing, and would probably
be frustrated. Similarly, attempts at using local budgetary policy to isolate a
locality from the effects of a national cycle in economic activity are not likely
to succeed due to the very large leakages (and the resultant small multipliers)
out of local expenditure and the problems of debt financing at the local level.
No local authority can undertake an independent monetary policy. We are left,
then, with the allocation branch ~ the area where local government finds its
main justification.

4. Cf. Musgrave (~9591, Ch. t.
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The r6lc of local anthorides in the allocation branch of government is gener-
ally supported by arguments along the following fines. Some public services must
of their nature be consumed collectively by all the residents of an entire nation--
defence is the obvious example. But the consumption of ,almost all other public
services can to some extent be localised and confined to the residents of certain
areas within the country. A natural corollary of this is that these services will be
most efficiently provided by local, as distinct from central, government. Countries
can be found where public services such as parks, health services, social security
administration, schools and police protection are provided by local govcrnment.
An important reason for ,assigning the provision of these services to local govern-
mcnt is the belief that smaller units of government have a greater ability to

respond to varying preferences among the residents of different regions of a
country than is the case for the central government. This point is made by
Oates :

Consider, for example, a public good whose consumpdon is limited to the
residents of the community in which it is provided. If provided by the
central government, the most likely outcome would be similar levels of con-
sumption of the good in all communities. However, such uniform levels of
consumption may not be efficient, because they do not take into considera-
tion possible variations in the tastes of residents of differing communides. If,
in contr~t, each community has its own local government, one might
expect variations in the level of provision of this pubLic good across the
different localities, variations that would, to some extent at least, reflect the
differences in tastes of the constituents of the communities. The point here
is that economic efficiency is attained by providing the mix of output that
best reflects the preferences of the individuals who make up society, and if
all individuals are compelled to consume the same level of output of a
good where variations in consumption--or, in this case, variation in con-
sumption among different subsets of the population--are possible, an in-
efficient allocation of resources is the likely result. (pp. 11-12)

This notion of the economic gain from a decentralised form of government is
closely related to the "Tiebout hypothesis", according to which the public is
influenced in its choice of residence by the mix of local t,’tx-rates and public
services available in different communities (cf. Tiebout, 1956). This type of
bchaviour whcrchy, for example, a person anxious to obtain a good publicly-
financed school for his children chooses to reside in a locality that levies high
taxes to finance such a school system, or a person with no dependent children
avoids this type of locality, enhances the efficiency with which pubfic services are
allocated. It may, however, lead to certain undesirable social effects, due to the
incentive it provides for socially segregated residential areas.
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The relevance of the Tiebout hypothesis in an American context, where many
central city areas are surrounded by a multitude of suburban local authorities,
is obviously far greater than in Ireland, where the costs of moving from one
jurisdiction to another might far outweigh any possible gain. Moreover, the two
public services most frequently mentioned in connection with the hypothesis--
education and police---are provided by the central government in this country.

There axe, of course, arguments in favour of having the central government
provide many public services. These are obvious enough, and need only be listed
here :

(1) There are economies of scale in the pmvislon of some public services,
which can therefore be provided at a lower cost by larger units of
government.

(2) Some public services entail cortsiderablc "spill-over" effects, with the
result that individual, small units of government are unlikely to spend
as much on these services as would be optimal from a national view-
point.

(3) There is a demand for a relatively uniform standard of public services
within most countries, and exclusive reliance on local resources is likely

to result in significant regional disparities.

Most national administrations try to combine the advantages of centralised
and decentralised forms of government through a proce~ that ha~ been labelled
"fiscal federalism". There is some argument as to what is meant by "federalism"

in a political and legal sense, although countries like the USA, Canada,
Australia and Germany (Federal Republic) are clearly "federal" systems. Oates
has suggested a far wider view of federalism, arguing that in the economic
sense "most, if not all, systems are federal". His working definition is

a public sector with both centralised and decentralised levels of decision-
making in which choices made at each level concerning the provision of
public services are determined largely by the demands for these services of
the residents.., of the respective jurizdiction.

(Oates, p. 17).

An important feature of most systems that are "federal" in this economic
sense is a large volume of grants from the central government to lower levels of
government. The grants system is a means whereby the benefits of local govern-
ment may be achieved without all of the drawbacks inherent in too dose a
dependence on local revenue sources. As we shall see below, however, there are
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new dangers attendant on an excessive reliance on the grants system by local
authorities.

The relevance of the above considerations in the Irish context is illustrated by

the following quotation from the White Paper Local Government Reorganisa-
tioa :

The real argument, therefore, for the provision of local services by local
authorities . . ¯ is that a system of local serf-government is one of the
essential elements of democracy. Under such a system, local affa~.rs can be
settled by local citizens themselves or their representatives, local services
can be locally controlled and local communities can participate in the
process and responsibilities of government (para. 2.1.1 .)

The emphasis in this passage is placed on the pofitical benefits of a local
government r61e in providing public services. The economic criteria according
to which some services should be provided locally and others centrally are not
discussed, and indeed the division of these functions is described as "haphazard"
because

local authorities are not responsible for all the public services which need
to be organised on a geographical basis ,and in which there is scope for local
variety and discretion. On the other hand, it is argued that local authorities
are responsible for some services which should be the responsibility of a
central authority (para. 3.1.1).

We shall examine the local-central division of government functions in Ireland
and internationally in Secdons 3 and 4 of this study. At this stage all we can
conclude is that, while there are arguments for providing some government ser-
vices through local rather than central authorities, it is not possible to lay down

hard and fast criteria about which services should be provided by each level of
government.

How Should Local Government be Paid/or?
An axserfion that is frequently made in discussions of local government is that

there is a need for a system of local taxation if the sort of fiscal federalism we
have been discussing is to function efficiently. The following quotation illustrates
this argument in an Irish context :

The Government consider it essential that local authorities should have
power to levy local taxes. Moreover, they believe that these taxes should
be capable of financing a significant proportion of local expenditure, if
local democracy and a sound local government system is (s’/e.) to survive.
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Unless there is a direct financial relationship beP.veen a local authority and
its electorate, local government will not have real meaning: the local
authority will not be truly responsible and accountable to its electorate and
its freedom to determine its total expenditure and the ,allocation ofi expendi-
ture among services will be curtailed (Local Finance and Taxation, 4.1.2).

The same philosophy is expressed, although less emphatically, by Maxwell
(1969) :

Strong local government has been the bulwark of democracy : strength and
vitality in local government have been nourished by local decisions con-
cerning the levying of taxes... (p. 156).

Related to this view is the belief that dependence on grants from higher levels

of government can easily become excessive and a threat to the proper functioning
of local democracy :

An increasing dependence on grants could erode the sense of responsibility
and accountability of local authorities, for, to the extent that local expendi-
ture is met by grants, local authorities are relieved of their fundamental
democratic duty of balancing the demands for additional expenditure
again.st the consequences of increased local taxation (Local Finance and

Taxation, 10.2.2).

It is evident from these quotations that the advantages believed to follow from
a system of local taxation are largely political in nature. It may be readily con-
ceded that, in a system where the ability of the public to shop around between
local authorities (as they are assumed to do in the Tiebout model) is severely
limited, the monopolistic powers of local authorities are increased and the need
for a vigorons political system of cheoks and balances is correspondingly greater.
Nonetheless, the question whether a local system of taxation is a prerequisite for
an effective fiscal federalism is one that must be left open and to which we shall
return in the course of tiffs study. Our analysis will, however, be confined to

the quantifiable economic aspects of the issue: it is outside the scope of our
investigation to explore in detail the factors that are conducive to genuine local
autonomy and democracy.

A major difficulty in implementing a philosophy towards local government
which stresses the need for local taxes lies in finding taxes that are suitable for
small local jurisdictions and that will yield the revenue required to finance a
"significant proportion" of the volume of locally provided public services.
Maxwell states
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¯ . . the property tax is. the only major tax that is suitable for local admini-
stration. But the admission should be made that even perfect rehabilitation

of this tax would not provide many local governments with financial means
adequate to their needs . . . (p. 156)

Similarly, the Irish government White Paper (1972) stated that

¯ . . only the local rates satisfies the criteria referred to above and . . . the
real issue is not the abolition of tile rating system . . . but the reform of the
system so as to eliminate its undoubted defects (Local Finance and
Toa’atio n, 4.2.1).

Despite, however, a widespread belief in the need to rely heavily on local taxes
to finance local expenditure, the trend has been towards a growing dependence
on central government grants. This trend will be e.xamined in some detail in
subsequent Sections of this study. At this stage we simply stress the di~atisfaction
frequently voiced over the growth of the grants system. For example, it has been
claimed that "local financial and administrative freedom" could be threatened
by "the extent of the controls over day-to-day operations of local authorities"
that would be necessary if the grant system continued to expand in Ireland
(Local Finance and Taxation, 10.2.2.). Moreover, the grants system may be
used by the central government to pursue objectives that are not strictly in
accordance with the rationale of fiscal federalism (namely, a genuine devolution

of economic functions to local authorities). This point has been summarised as
follows :

Many of these grants are a means by which the federal government uses
state and local government . . . as agents or subcontractors to produce
centrally determined anaounts and kinds of collective goods, since, for a
number of reasons, principally historical and political, the federal govern-
ment itself virtually never delivcrs collective goods or services at the local
level (Schultze, 1974, p. 183).

It is obviously important in evaluating the grants system to distinguish bep, veen
matched and unmatched, general and specific grants, and to explore whether
any of the presumed adverse effects arc the result of the particular types of grants
being used, rather than an inevitable consequence of the grants system.

Regional Disparities in Local Services
The grants system has evolved ,as a major feature of local government finance

in virtually every country, partly because exclusive reliance on local revenue
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sources inevitably give~ rise to major regional disparities in the provision of
public services. Obviously, the Tiebout hypothesis that such disparities are a
reflection of the preferences of those who choose to live in the various regions is
highly unrealistic in many countries where effective freedom to choose: between
local authorities for residential purposes is low. Moreover, it is increosingly diffi-
cult for politicians to acquiesce in the regional disparities in public services that
result from dependence on local tax bases. One study of local services in the
United Kingdom took as its point of departure the notion of "territorial justice",
claiming that the "most appropriate distribution between areas must be ’to
each area according to the needs of that area"’, and further claimed that
"territorial justice is a necessary condition, but not of course a sufficient con-
dition, for achieving social justice", (cf. Davies, t968, p. 16).

An illustration of adverse reaction in Ireland to local disparities in public
services (arising m,’finly from the exercise of local autonomy and dependence on
local revenue sources) are the criticisms that have been levelled at the (old)
system of home .assistance which led to "significant inequalities and discrepancies
(in the programme) as it affects recipients from one county to another" ((3
Cinneide, 1970, p. 115). Similar views are voiced in a different context in
Chapter 3 of the Report of the Commission of Inquiry on Mental /llness (1966).
Furthermore, although the local Rates were originally designed to meet the need
for local relief under the 1838 Poor Relief Act, the vast expastsion of welfare and
social security services in modern times has been almost entirely financed and
administered by the central government with uniform rates of benefit throughout
the country,s Thus any contemporary discussion of local autonomy in the pro-
vision of public services must recognise that there is relatively little public
tolerance of regional disparities in the standards of most major services. This has
implications for the range of services that is assigned to local authorities as well
as for the manner in which local services are financed.

Re[orming the Rates
In Ireland and some other countries local authorities rely heavily on local

property taxes (the Rates) as a source of tax revenue. This form of taxation has
always been controversial and the difficulty of satisfactorily reforming it has
aggravated the problems facing local authorities. A trenchant summary of the
merits and defects of the Rates and similar forms of taxation has been provided
by Singer (1972) :

5" There are some instances where the central government introduces regional variation.~ in rates
of benefits: the means test for Unemployment Assistance, for example, is less stringent for small-holders
living in certain western counties. The intention in this case is obviously �o produce regional variztions
that are the opposite of those that would follow from reliance on local tax revenue. In the case of
urban areas with a population of over 7,000, however, a higher rate of unemployment assistance L~
financed by a contribution from the Rates.
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The drawbacks [of the tax on real property] include too low a growth
rate of revenue yield, the likelihood of a regressive incidence pattern, sub-
stantial horizontal inequity due to uneven asse~ments, unequal impact on
different commodities, taxpayers’ inadequate cash flow, and long-run
distortions in resource allocation. Tbe principal advantage of the tax is the
stability of its revenue yield. Taxpayers’ familiarity with the tax and the
low cost of administering it are also favourable (pp. 181-182).

We shall investigate thcso issues in an Irish context in the course of this study,
and attempt to suggest ways in which the Rates could be reformed so as to
reduce the cogency of these criticisms.

Alternative Revenue Sources
Because of their dependence on property taxes, local authorities in many

countries have c,ast about for new revenue sources. They have been confronted
in general with two stark facts : in the first place, the central government tends
to have pre-empted most of the taxes noted for revenue buoyancy, such as
income and sales taxes; secondly, any alternative form of local taxation usually
entails the risk of much greater "excess burden" than is the case with the Rates.
In several countries Ideal taxes other than property taxes have been introduced
or maintained, but their yield has generally not been very great. The search
for a suitable local tax to replace property taxes has up to now proved un-
successful in the United Kingdom and Ireland, and the result has been an
increase in the importance of the grants system. We shall present some inter-
national evidence on this point in Section 3 and return to the options open in
Ireland in Section 9.

Conclusion

In this Section we have summarised the arguments for the provision of some
public services by local, as distinct from central, authorities. We have seen that
there are many conflicting pressures in providing such services efficiently and
equitably: the desire to encourage local autonomy, but to avoid anarchy; to
reduce regional disparities in local standards, but to avoid excessive local depen-
dence on grants from the central government; an attachment to the local
property tax as a major revenue source, but an awareness of the defects of this
form of taxation. These are the issues around which the present study centres.



Section 2

The System of Local Government in Ireland

WE set out in this Section a brief description of the main authorities, com-mittees, boards etc. which make up the local government system in h’eland.

Elected Local Authorities
The most important component of the Irish local government system is the

network of the elected local authorities consisting of :

County Councils (27);

County Borough Councils (4);
Borough Councils (7);
Urban District Councils (49);
Boards of Town Commissioners (28);

These authorities, with the exception of the town commissioners, all levy local
taxation in the form of Rates. The striking of the Rate ks a "reserved function",
that ks, it must be performed by the elected members of the rating authority, a.s
distinct from the county or city manager, who ks responsible for "executive
functions".

The services of local authorities were classified under six headings in 1969-70 :

Roads
Public Asskstance
Health
Sanitary Services (e.g., water supply, sewerage schem~, public lighting,
burial grounds).
Housing
General Purposes (administration, libraries, fire brigades, contribution
to vocational education committees, and county committees of agricul-
ture, etC.).

County and county borough councils had responsibility for services under all
six headings listed, while borough ,and urban district councils had a rrle in
providing services under each of the headings except for health and public
.assistance. The functions of town commimioners are, nowadays, relatively n’finor.

3o
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The accounts of these elected local authorities ,’u’e compiled annually by the
Department of Local Government in the Returns of Local Taxation (RLT).j

Receipts and expenditure are shown on Revenue Account and on Loan Account.
This distinction does not correspond to a current/capital division, since the
Revenue Accounts include data for some capital projects related to road-
building. Revenue and loan accounts are presented for each service (e.g., roads,
sanitary services etc.), and for each type of local authority (where relev,’mt).

The main sources of revenue on Revenue Account arc Rates, State Grants,
and Other Receipts. Expenditure is shown (in some detail) on each service
account (e.g., the general purposes account shows expenditure on such items as
fire brigades, town planning, etc.). The Loan Accounts record almost exclusively
transactions with the Loc,’fl Loans Fund, which is under the control of the
Minister for Finance. Expenditure on Loan Account shows the services where
outlays of a capital nature were incurred (except those road projects included
in thc revenue account). The link between the two accounts is the "loan
charges" flaat appear in each of the Revenue Accounts.

The RLT contains tables of special importance for the present study showing
the Rates Account of each rating authority. This account shows how the receipts
from the Rates are allocated to the revenue account of the various services.
Alternatively, this account may be t,’tken ,as shm~4ng how the charges for the
various services add up to the total Rates bill. Under the policy introduced in

1973-74, all health charges and the charges arising from local authority housing
for letting will be phased out by 1977.

Tl~e Classification of Expenditure on Healtl~
Until 1971 health services were operated within the local authority system

either by cou.nty councils or (in Cork, Dublin, Limerick and Waterford) by joint
bodies known as Unified Health Authorities. (In certain counties, joint mental
health boards also existed prior to 1971.) The accounts of these bodies were
published in RLT. The Health Act of 1970 transferred responsibility for the
administration of the services to eight Regional Health Boards. The Boards are
not part of die network of elected local authorities and their accounts are not
published in RLT. Until 1977, however, the Boards will be supported in part
by a contribution from the Rates Account of local authorities. The impact of the
1970 Hc,’flth Act on RLT was therefore to remove the state grants for health
services and the other income of the health services from tile accounts included

in RLT. This caused a very substantial fall in the receipts and expenditure
of elected local au,thorities.

I. Wl~en this study was being prepared (during the nine montlm prior to April 1975) die late~t
published RLT referred Io I~6917o. More up-to-date figures for many of the entries were, however,
made available to us by tile Department of Local Government.
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Minor Lo~al Authorities Included in RLT                           !
RLT also deals with the accounts of joint burial boards, joint drainage com-

mittees, joint library committees, An Chomhairle Leabharlanna, and the Lough
Corrib Navigation Trustees. These joint boards are financed mostly by money
supplied by contributing local authorities.

Local Bodies Not Included in RLT

(a) County Committees of Agriculture
A committee is appointed by each of the 27 county councils to deal with the

provision of agricultural advisory and other services. The county committees of
agriculture receive somewhat less than 40 per cent of their revenue from the
local Rates with the bulk of the remainder being in the form of grants from the
central government.

(b) Vocational Education Committees

These are statutory committees of certain local authorities with responsibility
for the provision of vocational education in their areas. In 1973-74, vocationd
education committees received more than four-fifths of their revenue in the form
of state grants, about one-tenth from fees, etc., and only one-tenth from the
contributing rating authorities.

The contributions from the Rates made to both vocational education com-
mittees ,and to county committees of agriculture are shown on Revenue Account
(under the Rates and General Purpose Accounts) of the relevant local authorities
in RLT.

(v) Harbour Authorities
There is a harbour authority for each of the 24 commercial harbours scheduled

in the 1946 Harbours Act. These authorities do not obtain any current revenue
from the Rates.

Which Definition o/Local Government ?
We shall devote most of our attention to those local authorities whose returns

are included in RLT. However, the transfer of the health services to Regional
Health Boards in 1971 implies that even this source does not covet the same
activities over the years. Moreover, for international comparisons of the r61e and
scope of local government in different countries, the coverage of RLT is
inappropriate. Furthermore, the classification of expenditure in RLT does not
allow us to relate local to national expenditure using certain important concepts
such as current and capital expenditure, final consumption expenditure and
transfer payments, etc.
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For these reasons we shall also use the data on "local authority" receipts and
expenditure compiled by the Central Statistics Office and published annually in
National Income and Expenditure (NIE).2 These data form the basis of the Irish

entries in the United Nation, OECD, and EEC national accounts statistics.
Before 1971 the main difference between the two concepts of " local authorities"
was the NIE treatment of harbour authorities, vocational education com-
rnittees, and county committees of agriculture as local authorities, whereas the
accounts of these bodies were not included in RLT. The Regional Health Boards
established in 1971 are not included in RLT, but they are included in the NIE
concept of local authorities.

We discu~ the reconciliation of NIE and RLT data in detail as an appendix
to this Section.

The Taxing Powers o[ Local Authorities

In Ireland the Rates poundage must be decided by the elected members of
the rating authority and the only control exercised by the Minister for Local
Government relates to situations where the Rates levied are too low to finance
local services. (The central government does, however, legislate for Rates remis-
sions and exemptions and this affects the scopc of the local Rates.) Moreover,
"Rates are not now made for a particular service but’to meet the deficiency
arising in the fund out of which all the expenses of the local authority are met"
(Collins, 1963, p. 125). The key power in the hands of local authorities is there-
fore the ability to decide on the level of local expenditure within the constraint
that an adequate rate must be struck to finance e~ential local services.

2. When this study wa~ being prepared, the latest published NIE related to z972.

C



Appendix to Section 2

Reconciliation oI NIE and RLT Data on Local Authority Expencliture

THv. figures for local authority expenditure published in NIE include, inaddition to the expenditure of the local authorities whose accounts are
published in RLT, all expenditure by county conunittees of agriculture, voca-
tional education committees, harbour authorities, and regional health boards.

RLT includes only the charges on the Rates (if any) for those bodies.
NIE distinguishes between current and capital expenditure. In RLT the

distinction is between expenditure on "revenue" and "loan" account. These
distinctions are not identical for two reasons. First, a good deal of the capital
expenditure on roads is included in the revenue account in RLT. Secondly, the
treatment of local authority expenditure on housing in NIE differs significandy
from that in RLT.

In this Appendix we illustrate how the NIE figures for the current expenditure
of RLT local authorities are derived, using the data for 1969-70. Table 2A.I
sets out the steps involved.

The adjustments to the data for roads are relatively straightforward. The
Central Statistics Office figure for total capital expenditure on roads is deduclcd
from the RLT revenue account figure for expenditure on roads. Then that part
of capital expenditure on roads that is not included in the revenue account figure
is added back in (this figure is taken from the RLT loan account). This yickls
the NIE measure of current expenditure on roads.

The adjustments to the RLT revenue account data on housing e.xpcnditure
are based on the following reasoning. Local authority houssing is treated in NIE
as a trading activity in which the price of the product (house rents) is deliberately
subsidised. Housing subsidies are measured as the deficit on the current housing
account of the local authorities. That is, the subsidy is the difference between
the sum of loan charges, maintenance and repair, and other expenditure, on the
one hand, and rent and other income, on the other. This subsidy is treated as an
expenditure by local authorities in the national income accounts.

On the income side of the housing accounts, NIE includes an item called
Gross Rental Income. This amounts to the subsidy (,as calculated above) plus net
rent (viz., rental income less maintenance and other housing expenditure). This
gross rental income is an imputed gross rental income from the occupancy of the
houses.
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TABLE 2. A. l : Reconciliation of JClE and RL T expenditure data, z969/7o

RL T Revenue A/C Exp.

Deduct : Loan charges on "other housing"

:~’000

=133,329 (RLT Table B)

-- * 1,577 (RLT Housing a/c)
Maintenance and repair of housing -- 2,969 (Housing Returns)
Other housing expenditure         -- 2,287 (Housing Returns)

Add: Subsidy on housing

Deduct: Capital expenditure on roads

Add: Expenditure on roads on loan AIC

116,497

IO,8O8 (NIE hem 168)

127,3o4

-- 8,338 (N1E Table A2I)

118,966

1,3o8 (RLT Table D)

Equals :
RL T Local Authority Current Expenditure in .,VIE:

Deduct : Subsidy on housing
Current transfer payments"
Transfer payments to central

government
Estimated Interest Payments

120,274

-- 1o,8o8 (NIE Item 168)
-- 6,928

--    949 (NIE Item 171)
-- 16,138 (estimated)

Equals :
RL T Local Authority Current Expenditure on Goods

and Services

Plus: Current expenditure on goods and
services by other non-central bodies

Equals: NIE figure for local authority
expenditure on current goods and
services

85,451

1’,347

96,798=NIE Table A.*6
Item 172

(,)Equals NIE item 17o minus £126,ooo paid by subsidiary bodies.
All references to NIE are to the i972 edition.
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The following data (for 1969-70) illustrate these inter-relations :

Rent & Other Income

RL T Revenue Account

Housing
;~’OO0

6,025 Loan Charges 11,577
Maintenance & Repair 2,969
Other 2,287

Total 6,025 Total 16,833

Housing subs/dy = 16,833--6,o25= Io,8o8
.Net Rental I~om¢ =Rent & Other Income less (Maintenance & Repair and other

expenditure) = 6,025 -- (2,969 + 2,287) = 769
Gross Rental Ine0me=Net Rental Income+Housing Subsidy

=769+ io,8o8= [ 1,577
=Loan Charges

,NIE Treatment of Local Authority Current
Housing Account

Item 156                                   Item 168:
Gross Rental Incorne: xi,577                 Subsidies: Housing: Io,8o8

We may see why "Gross Rental Income" equals "Loan Charges" from the
foUowing :

Gross Rental Income=Net Rental Income+Subsidy
=Rent and Other Income--Malntenance and Repair
- Other Expenditure + Subsidy
=Rent and Other Income--Maintenance and Repairs
--Other Expenditure+Loan Charges+Maintenance

and Repairs+Other Expenditure-Rent and Other
Income = Loan Charges.

In Table 2.A.1 we have deducted the total cost of maintaining the housing
stock and added back in that part paid by the local authorities, namely, the
deficit or subsidy of £ 10"808 million.

Deriving current expenditure on goods and services from current expenditure
involves subtracting the interest payments, subsidies, and transfer payments of
the RLT local authorities. The difference between the figure of £ 133"030 million
in NIE Table A.16 for local authority current expenditure and the figure of
£120"274 million in Table 2.A.I is accounted for by the subsidiary bodies
(VEC’s etc.). Similarly, the difference of £11.347 million between item 172 of
NIE and the Table 2.A.1 figure for current expenditure on goods and services
is made up by the subsidiary bodies.



Section 3

The Economic R&le o[ Local Authorities : International Comparisons

THERE ~n’e s~rlous difficulties in making valid international comparisons ofthe scope and importance of local government and of the way in which
local expenditure is financed. It is, moreover, virtually impossible to evaluate the
degree of local autonomy or democracy in different countries. We limit this
Section to a presentation of the available internationally comparable evidence
on the economic rrle of local au.thorifies. Most of our data relate to the early
1970s, and we draw attention to the implications of important changes in the
irish situation since that year.

Oates" Study o[ Fiscal Centralisation
Oates (1972) presents an empirical study of the "differences in the overall

extent of fiscal centralisafion in the public budgets of a substantial number of

.federal and non-federal countries" (p. 195). As a measure of centralisation he
employed central government expenditure as a proportion of general government
expenditure.~ His data were based on the UN National Accounts Yearbook, and
cla.ssified both local authorities and social security administrations ,as "non-
central". This study is of diminished relevance to our present concerns because
it did not explicitly deal with local authorities on their own. However, Oates
presents data for 58 countries and his study is the most comprehensive available.

On the basis of his empirical analysis Oates concluded that the degree of
centralisation tends to be greater in small countries than in large. Furthermore,

the wealthier a country, the less centralised it tends to be.2 He quotes in this
context the view that " federalism is expensive, and it is always a question

whether the independence it gives is worth the price that must be paid for it"
(Wheare, 1963, p. 51). Among other factors that Oates found which tended to
increase the degree of decentralisation were measures of the distinctiveness of the
country’s geographical regions and whether the political system is federal (,as
distinct from unitary).

On the basis of Oates’ findings we would expect Ireland to be a relatively
centralized country : our political system is unitary, our population is very small,
our income per person is low by European stand,’u’ds, and there arc no very

t. "General" government is the phrase used by natlomal income accountants to refer to all levels
of government combined.

2. This association is due in part to the fact that le2~ developed countric~ tend to be highly cenlrallsed
due to a scarcity of qualified government administrators.
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marked regional diversifies within the country. We shall see, however, that the
available evidence on the degree of economic centralisation in Ireland compared
with other EEC countries does not confirm this expectation.

Local Government in the Economies of the EEC Countries
The EEC national accounts are compiled from data suppfied by the statistical

offices of member states in accordance with a modified version of the UN System
of National Accounts (e/. United Nations, 1964). These data provide the only
reliable international basis for a comparison of the r81e of local authorities in
national economies. Nonetheless, even when our comparison is restricted to this
relatively homogeneous group of countries, care must be taken to avoid basing
conclusions on findings that are merely a reflection of technical features of the
way the data are compiled.

We want to focus attention on Section 62 ("Local Government") in the
EEC accounts, which corresponds to the concept of local government used in
our NIE. Unfortunately, local government data are not given in the latest EEC
accounts for Luxembourg, and, since the reorganisation of local government in
Denmark in 1971, the local government figures for that country have not been
compiled on the basis used in the EEC accounts. Thus we are left with only
seven countries for which data are available, obviously not enough for statistical
hypothesis-testing. However, in view of our economic and institutional links with
these seven countries, even this limited comparison should be of value.

In mea.suring the economic rSle of local government, we concentrate on the
proportion of general government expenditure accounted for by local authorities.
We shall not try to evaluate the extent to which these measures reflect the degree
of genuine "autonomy" or "local democracy" prevalent in the countries studied :
we present rather the economic background against which an evaluation of
these essentially political questions must be placed.

In Table 3"1 we set out the share of local government in general government
uses of funds under the following headings from the government accounts
(analysing the main items only);

"Transfer Payments:
Subsidies
Social benefits

Current Expenditure" Final consumption:
Compensation of employees
Total final consumption

I’otal current expenditure

Capital Expenditure fGross fixed capital formation
"lJ nvestment grants
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For each of these headings we relate local government expenditure to the
corresponding general government magnitude and to an appropriate national
magnitude.

The data in Table 3’1 suggests two generalisations. First, certain types of
expenditure are more typically "local" than others. In general, local authorities
play a minor rrle with respect to subsidies and social benefits. (There are signifi-

¯ cant subsidy programmes under local control--as, for example, the housing pro-
gramme in Ireland--but these tend to be small in comparison with total state
subsidy and transfer expenditure.) On the other hand, local authorities generally
account for a major proportion of general government final consumption ex-
penditure and of gross fixed capital formation. (Investment grants occupy an
intermediate position, and ,also display considerable variation between countries.)
This division of expenditure between central and local government is in keeping
with our suggestion (in Section 1) that the distribution of income is normally
the concern of the central government, whereas local authorities play a more
important r61e in the provision of public services.

The second generalisation suggested by our data for 1972 is that there is a
tendency for all our measures of economic centralisation to be correlated between
countries. The Netherlands, the United Kingdom and Ireland generally rank
high on our expenditure measures of the importance of local government,
France, Germany and Italy tend to rank low.’ However, there are many qualifi-
cations to this generalisation, perhaps the most significant being the important
r61e of local authorities in Germany (FR) in relation to gross fixed capital forma-
tion. The data for final consumption expenditure might be accepted as the single
most important measure of the r61e of local authorities in the allocation of
national income, and according to this measure The Netherlands is clearly the
most "decentralised" EEC country, with Ireland in second or third place.
(Denmark may in fact rank higher than The Netherlands; see previous footnote.)

The high degree of economic decentralisation shown for Ireland in most of
these measures is surprising, since Ireland has the smallest population and lowest
income per person of the countries, and Oates concluded that both
these factors tend to increase the degree of centralisation. Moreover, in Ireland
police and education are virtually entirely central government functions, whereas
in all other EEC member states local governments have considerable responsi-
bilities in these areas. On the other hand, health expenditure is an important

3- In Denmark, local government appears to have a very important economic r61e. Local taxes

~,imaelded a2 per cent of total tax revenue in t97O/Tt. Local government expenditure (including thatneed from central government grants) amounted to 5~t per cent of general goverrtrnent expenditure.
However, this expenditure is administered by local authorities "to a large extent under rules laid
down by the central government" (Hansen, p. 3oo) and it is di~cuh to distinguish genuinely local
areas of control. Social Security, for e2cample, is mainly administered by local authorities, a~ are the
h~pltal service and primary education, but with major involvement by the central government.
Parks, fire services etc., are generally more local in natu~.



T.~L~ 3.t : Measures of the economic importance of local authorities in EEG countries, 1972

Subsidios Sotial Benefits Corap~nsatlon of Employees Final JCatlonal Consumption
as percentagt of: as percentaga of: as percentage of: as percentage of:

Country G~ral General Priuate
Genera!govern-’ Total Wages General go~ern-

Total flnal

governnumt G~P government national ment compensation and raent final national
gubsidlos social benefits consumption of eraployees salaries national consump- tonsum~tion

tlon

per r.cnt potent percent percent percent percent percent percent
Germany (FR)

I’]
o’o 6.2 2-o "4’5

4;~
2o-6 3"9

France t4" o.a 4’9 1"4 ’4"5 14.5 2-~Italy I7"5 0"4 4’2 x.t 2~’7 4"8 25"7 4".ether,  ’94 o5 i,, 5’4 "0
Belgium t ’4 o’o a’9 5’5 24"o 4"6
Umted Kingdom 8.4 o-2 5’4 0’3 t x.2 39"9 9"o
Ireland 15"3 0"7 6"7 0"7 41"1 8"9 47’4a 9"5
DenrN~k n.a. n.a. n.a. n.a. fla. rl.a. n.a. n.a,

(a) In the Irish accounts, the central government current grants to post-primary education are classified as "current transfers to non-profit institu-
flora". If these were reclassified as final consumption, the local share of government fiaal consumption would fall to about 4o per cent (or 8 per cent
of total final consumption).

Current Expenditur# Gross Fixed Capital Formation lnotztraua Grants
as percentag# of: as percentage of: as percentage of:

Country General gooernmtnl General gooerr~mgnt Total gross fi~ed General government Total gross fixed
,~’,~,t =~,.~zi~e G.IfP

gross fixed capital capital formation grants capital formation
formation

percent percent percent percent percent percent
’43 5 73" ,o., ,S gg , o:7France                      12.7 59.8 7"7
19"2 7"2 34"9
29-8 14.1 12.o 33"9 1.1

Belgium 14-t 5"4 a6-8 5.6 3"~ o. 1 -
United Kingdom ,9.1 t1’3 ~

19.8 t 1.6" o’g

. Ireland . 27’o 9"o i~b to"9 5’o¢ 0’5
Denmark (51 "9) "(14"3) n.a. n.a. n.a. n.a.

O

N
13
0

0

o

0

(b) Includes "changes in stocks". (1) Local government "investment grants" refer, in the caze of Ireland, mainly to supplcmen~ry grants to
persons under the Housing Acts.

BasicSourc¢: EEG National Accounts 197o-72, (197~), Table t l, (Data supplied prior to publication by the Statistical Office of the. European
Communities.) Danish data, if givma, basnd on Sta~ta~k .~a’bog 0973).
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component of general government outlay in Ireland and is assigned to local
government in the national accounts,’ whereas in many European countries the
central government directly controls most government health expenditure.
Another factor that contributes to the importance of local authorities in Ireland
is our relatively low expenditure on defence, which is everywhere almost ex-
clusively a central government function. Finally, the treatment of certain central
government expenditures in the Irish national income accounts tends to increase
the importance of local government in total government final consumption : if
central government current outlays on post-primary education were classified
as final consumption expenditure rather than as current transfers, the Irish
figure in Table 3.1 would fall from 47 to about 410 per cent.

In addition to looking at the degree of decentralisation in government ex-
penditure, it is relevant to examine the method by which local authorities finance
their current outlays. In Table 3.2 we present data for the sources of funds on

income account in EEC member states. The most striking aspect of this Table
is that only in Germany (FR) do local t,’uxes finance as much a~ half of loeM
expenditure. The case of The Netherlands, where only 3 per cent of local
expenditure is financed from local taxes, is particularly notable. In all countries,
including Germany (FR), grants from the central government account for a
sizeable proportion of local government income. Once again the case of The
Netherlands, where over three-quarters of local expenditure is financed by such
grants, is striking. The relatively high proportion of local income derived from
"gross operating surplus" in the United Kingdom, Germany (FR), and Ireland
reflects the importance of gross rental income (i.e., rent and the government
housing subsidy) on local authority housing as a source of current income to
local authorities in these countries.

In Tables 3.3 and 3.4 we summarise the importance of local taxes in total
tax receipts, including (Table 3.3) and excluding (Table 3.4) social security
funds among total taxes. There is a difference between the taxes included as
part of local government current income (Table 3.2) and those allocated to
local government as the sector finally receiving them (Tables 3.3 and 3.4). In
some countries certain local taxes are collected by the central government on
behalf of local ,authorities.s

The position of Denmark and The Netherlands at opposite extremes in terms
of this measure is clear. Ireland occupies an intermediate position, very close to
that of the United Kingdom. When social security funds are included in total

,t. According to NIE data, local government accounted for 90 per cent of general government ex-
penditure on he,’flth, but only 17 per cent on education in 197o (of. NIE, 1972, Tables A~3, A2o,).

5" The text of the EEC document refers to "the particular sub-sector in which the final recipient
is classed; this is not necessarily the same as the classification of the institution that collects the tax".
Tax ~lallstics, op. cir., p. 24. Local revenues from the Municipal Fund in The Netherlands (or the
Agricultural Grant in Ireland) are not treated as part of local tax receipts: (cf. ibid., p. 3o).



TABLE 3.2: Sources of local government funds on income account; EEC countries 1972 (percentage distribution)

Source of Taxes:
Funds Current transfers n

0Gross operating Taxes linked Current taxes within general Othera Total
surplus to produttion on income and Total taxes government 0

Counlry and imports wealth
o

Germany (FR) 8"7 3o’8 2t"7 52"5 28"4 Io’4 ioo’o        >
France ~’3 34"8 9"3 44q 47"2b 6"5 loo.o :Z
Italy t’4 20"3 ~o.~ 40"5

74~:~

,3"6 ,oo’o
Netherlands 2"9 3’2 o’o 3’a 15-3 1oo’o
Belgium 2.1 7’2 ~5"2 32’4 53’7 I 1.6 too’o
United Kingdom i6.o 33"9 -- 33"9 47"° 3q Ioo’o
Ireland 7’7e 35"7 -- 35"7 56"6 -- 1oo.o
Denmark (197o170 -- (8"6) (32-5) (4z-l) (56.9) (1.9) loo-o

a Includes actual interest; income from land and intangible assets: dividends and other income distributed by corporate enterprises; with-
drawals from the entrepreneurial income of quasi-corporate enterprises; accident insurance claims; actual social contributions; imputed 0
social contributions; miscellaneous current transfers. ~l

b Includes the compensatory paymen~ made by central government to compemate for the abolition of the payroll tax. These payments
amounted to ~6 per cent of local revenue in x972,’~

c Equal to "Gross Rental Income" (Items z56 in table A,16 of NIE). For derivation of this item see Appendix to Section 2.
t~

Bas~ Source: As for Table 3A For Denmark, see note to Table 3.1.
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TABLE 3"3: Allocation of tax receipts and social welfare contributions by level of government
receiving them, EEC Countries, x968 amt r972 (Percentage 1)istribution)

General Government

Central Local Social Institutions
government government security of the

funds EEC
Total

Germany (FR) t968 62.3" 7"7 3°.0 o.o 1oo-o
1972 58.2‘ 8-2 32.8 0.8 1oo.o

France 1968 55"9 9’5 34’6 o.o xoo.o
t972 57"I 5"7 36.6 0.6 too-o

Italy 1968 54"4 9"5 36.2 o-o Ioo.o
1972 5o’5 8"9 39’4 t.t ioo.o

Netherlands 1968 63"3 t’9 34"9 o.o loo-o
i972 6i .o i.4 36.3 t.2 ~oo.o

Belgium 1968 66.9 5.2 27.9 o-i too.o
1972 63-3 5.t 3o.2 t.4 ion.o

Luxembourg 1968 56.0 12-8 30.7 0.5 ioo.o
1972 58.4 x 1.8 28"8 x.o loo’o

United Kingdom 1968 76-9 IO’3 I~.8 -- lOO-O
1972 74"7 i x-t x4.2 -- ioo.o

Ireland 1968 81.2 1o.8 8.o -- loo.o
1972 80"8 I0"I 9-t -- IOO’O

Denmark t968 73’3 2I"5 5"I -- ioo.o
t972 69.2 26.2 4"4 o-2 zoo.o

(,)Federal and State Governments (Bund and I2,nder).
Source: Statistical Office of the European Communities, Tax Statistics x968-72,

(1973), Table 2.

tax receipts (Table 3.3), the importance of local taxes in France, Germany (FR),
Italy, The Netherlands, and Belgium falls appreciably by comparison with the
picture that emerges when social security ftmds are excluded (Table 3.4-).

The extreme case of The 1Netherlands ensures that there is not a very close
correlation between the expenditure and revenue measures of the economic
importance of local authorities in EEC countries. The Netherlands is at, or close
to, the top of all our comparisons of the share of local in general government
expenditure, but it relics le~ on local taxes to finance this expenditure than any
other EEC country.
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TABLE 3"4: Allocation of tax receipts and social welJhrc contributions by level of government
receiving them, EEC countries, 1968 and x972

Percentage distribution

Excluding social security contributions and EEC institutions

Country Central government Local government Total

Germany (FR) 1968 89. I ¯ 10"9 ] OO’O
I972 87"7" 12"3 IOO’O

France 1968 85-5 14"5 I oo.o
1972 9o.8 9.2 ioo.o

Italy ~968 85.2 I4.8 loo.o
i972 85.o i5.o xoo.o

Netherlands 1968 97-2 2.8 ~ oo.o
I972 97"7 2.3 Ioo.o

Belgium 1968 92 "8 7"2 I oo’o
1972 92’5 7’5 too’o

Luxembourg 1968 8 t ’4 18.6 x oo.o
1972 83.2 x6.8 too’o

United Kingdom 1968 88.2 t 1.8 ~oo.o
1972 87.1 12.9 ,oo.o

Ireland x 968 88.3 x l "7 l oo.o
1972 88.9 II.x :oo-o

Denmark 1968 77 "3 22-7 ~ oo.o
~972 72"5 27"5 ioo.o

(’)Federal and State governments (Bund and L~.nder).
Source: as for Table 3-3.

A more comprehensive comparison, although based on less suitable data, is
set out in Table 3.5. Using Oaten’ data we show for the OECD countries
(except Denmark, Spain and Turkey) (i) the proportion of general government
revenue that accrues to the central government, and (ii) the .proportion of
general government consumption expenditure undertaken by the central govern-
ment. In this Table both local authorities and social security administrations are
excluded from central government. The very high rank of Ireland on the first
variable is due in part to the greater importance of social security funds in
many other countries at this tlmc. The degree of association between thcsc two
mcasurcs of ccntralisation is not very high as shown by the corrdation cocfficient
of 0"40 : although statistically significant, this corrclation shows that only 16 per
ccnt of thc variancc in cither of thc two mcasurcs could bc "explained", by the



ECONOMIC ASPECTS OF LOCAL AUTHORITY EXPENDITURE AND FINANCE 45

TAttLE 3"5: Share of central government in general government tax revenue and in general
governrnent consumption expenditure. OECD countries, x968

Share of tax Share of govermnent
Country revenue consumption expenditure

Per cent Per cent
Australia 78.6 49"o
Austria 52"5 47" x
Beglium 64"2 78-2
Canada 51 ’3 38’7
Finland 65"3 44"2
France 58.6 75’5
Germany (FR) 37"9 32"9
Greece 6o.9 78-3
Ireland 8o.4 58.3
Italy 56-7 68-8
Japan 71.3 4x.5
Luxembourg 56. I 69. l
Netherlands 62.8 41 "5
Norway 72"8 49"2
Portugal 7o’4 89"4
Sweden 59’ I 49.o
Switzerland 32.7 27-7
United Kingdom 72.3 63-7
United States 59"3 53.6

Note: "central government" excludes social security funds in this table. In
federal political systems (Germany, Switzerland, US etc.) only the
federal government is classified as central.

Source: Oates 0972), Table AI.

other? In other words there is not a close link between the degree of decentrallsa-
tion as measured in terms of the proportion of government expenditure handled
by local authorities and the importance of local taxes as a source of local
revenue. Thus both our EEC and OECD data show that grants from the central
government to local authorities vary greatly in importance, but in all countries
nmount to a significant proportion of local authority income. One implication of
this finding is that thc revcnue yield of local taxes is not a reliable index of the
importance of local expenditure in the economy.

Central-Local Financial Relationships
The Netherlands, where local expenditure is very high in relation to the GNP

but where local taxes are negligible, is a striking example of the importance of
grants from central to local authorities. Despite the very limited powers of taxa-

6. If Oaten’ full sample of 38 countrles is used, the correlation is much higher, r=o.76. This larger
group of countries includes many Latin American, African and Asian countries where grants arc
apparently relatively unimportant and hence there is a much cloncr association between tax revenues
and expenditure at the local level.



46 THE ECONOMIC AND SOCIAL    RESEARCH    INSTITUTE

tion in the hands of the municipalities, the municipal councils have wide powers :
they have responsibilities for the provision of housing, education, roads, sewerage
and in the cultural, educational and social welfare areas. Their activities are
financed mainly through the central government’s Municipal Fund, which re-
ccivcs a proportion (14 per cent in 1971) of all taxes levied by the state. This
fund is shared between the municipalities on the basis of a formula that takes
account of population, urbanisation, and the costs of social services in the
municipality.

Block grants of the type used in The Netherlands are increasingly important
in a number of countries. We may illustrate the general type of administration
involved by considering the new system operative in Denmark since 1971 (our
description is based on Harder, 1973). The restructuring of local authority
finance introduced in 1971 involved a reduction in central governmcnt grants
for specific projects and the substitution of two new types of general grants with
the objectives of (i) levelling inequalities in local resources and (ii) compensating
for differences in needs between areas.

The first new system of grants in Denmark is called equalisation gr~.nts. These
grants are paid to local authorities where the per capita tax base is below the
national average, the amount paid being calculated on the basis of the gap
between actual local tax reventie and what revenue would have been if the
local tax base had equalled the national average] These grants arc not ear-
marked to finance any specific type of expenditure. The second new system
of grants is to achieve equalization of expenditure for specific services on the
basis of needs. Needs are calculated mainly on the basis of demographic informa-
tion: total population is used to measure needs for general administration,
libraries, etc.; population aged under seven years to measure needs for children’s
welfare expenditure; educational expenditure requirements are related to the
population aged 7-16 years, etc.

The Federal German system of inter-state financial equalisation invok,es a
similar redistribution to assist states whose tax income per capita is below the
national average. Moreover, the states’ share in the national value-added tax is

based on population (as opposed to local tax receipts). A study of the operation
of this system concluded that "there seems to have been no difficulty in recon-
ciling the use of horizontal fiscal equalisafion transfers to assist low income states
with the need to have regard to the incidence of especially high costs associated
with the growth of cities" (Hunter, 1973, p. 53). In contrast, the Australian
system has been criticised as lacking an objective formula or appeal to quantita-
tive analysis, with a resultant dependence on "short-term political bargaining"
(loc. cir.).

7. The tax base is made up of the income tax base pltt~ the ba~e of the property tax converted to
its income to.x base equivalent.
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In the United Kingdom, the Rate Support Grant has since 1966 been the
dominant type o[ grant from the central government to local authorities. In
recent years over 90 per cent of local authority grant income has been from this
Grant, and less than 10 per cent from specific grants. The Grant is calculated
with reference to projections of "relevant" expenditure, defined as net expendi-
ture leas all grants and non-Rates income and hence equivalent to Rates-borne
expenditure. In the last few years these projections have been adjusted to allow
for some of the effects of inflation. The perizentage of relevant expenditure sup-
ported by the Grant depends on a "needs element" and a "resources element".

The resources element is designed to give special support to local authorities
whose tax base is below national average (calculated on the basis of rateable
valuation per person). This resembles the equalisation formula used in Denmark.
The needs element is calculated on the basis of a statistical analysis relating local
expenditure to various social and demographic characteristics. (For further
details of this Grant, see Hepworth, 1971, Chapter V.)

The Rate Support Grant reduced the importance of specific grants, and might
appear to have increased the financial independence of the local authorities.
However, because the Grant requires local authorities to prepare and submit

expenditure estimates two years ahead as the basis for determining the size of the
total Exchequer assistance, it h~ been described as "a powerful instrument for
influencing the general attitude of local authorities to expenditure" (Treasury
statement, quoted in Hepworth p. 111).

In the United States, proposals for automatically returning to the state and
local governments some of the growth in the revenue yield of the federal income
tax emerged during the 1960s. These were suggested by the pressures on state
and local governments to increase expenditure on education, welfare, and other
services and their limited revenue resources compared with the buoyancy of the
main federal t,~xes. The argnments for and against the idea have been sum-
mariscd by Eckstcin (1967) commenting on the original (Heller-Pechman)
revenue sharing plan :

The Heller-Pechman Plan has many advantages. It is a massive attempt to
strengthen state governments. By leaving states free to spend the money
on those programs for which they feel the most
local initiative and slows down the centralisation
to the total resources available to the states, the

acute need, it strengthens
of government. By adding
plan promotes the quality

of public services . . . By reducing the pressure on states and localities to
raise property, gasoline, cigarette, and other nuisance taxes while relying
more heavily on the more equitable federal income tax instead, the nation’s
tax systcm ,as a whole is maintained in better condition.
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¯ . . The main obstacles arc these : despite our desire to strengthen the state
mid local governments, our confidence in them is not high. If state govern-
ments were given billions of dollars to spend as they saw fit, without strings,
would they really spend them well ? (p. 42).

A system of revenue sharing was adopted in 1972. The programme involves
disbursing $30"2 thousand million from Federal tax revenue to state ,and local
governments over a five-year period. The allocation is made on the basis of a
formula that reflects each state’s population, urbanised population, income per
person, state income tax collections, and tax effort (measured by the proportion
of state income paid in non-Federal taxes). Each state allocates the revenue it
receives to lower levels of government on the basis of a similar formula. The
shared funds may be used for most of the normal local government services with
the exception of educational operating expenses, general administration expenses,
and local welfare payments (cf. US Department of the Treasury, 1973). A pre-
liminary investigation by the Advisory Committee on Intergovernmental Rela-
tions has reported in favour of renewing this programme on a long-term basis.
It concluded that "revenue sharing has served to help equalise rich and poor
states, has given more to needy central cities than to well-to-do suburbs and has
allowed states and local communities to enjoy a healthy and wide discretion in
use of the money.’’~ A criticism of the system as it operates is that the uncertainty
as to whether the experiment will be continued has prevented state and local
government from using the funds to finance long-term pmgrammes, resulting in
a bias towards using the funds for short-term, and perhaps less essential, services.
A detailed study of a state-local block grant system in Wisconsin found that such
a system worked "fairly well" in achieving various goals of fiscal equalisadon
between localides (Strauss, 1974, p. 282).

In France, although a formal revenue-sharing system has not been introduced,
the history of the local pay-roll tax ("taxc sur les salaires") is instructive. This tax
replaced a local sales tax that had to be abolished in 1966 when VAT was intro-
duced. It consisted of a five per cent national pay-roll tax, 85 per cent of whose
yield was allotted to local authorities. The pay-roll tax was in turn abolished in
1968 and local authorities now receive a grant from the central government to
compensate them for the loss of revenue from the pay-roll tax. As mentioned
in the note to Table 3.2 this grant now amounts to over a quarter of local
authority current income. Thus, a major block grant has been introduced in
France to replace a local tax that was no longer administratively convenient.

The contrast between the British Rate Support Grant, on the one hand, and
genuine revenue sharing schemes as operated in the US and The Netherlands,

8. According to reports in the International H~ald THbunt, Nov. 5, x974- A scholarly study by Richard
Nathan of the Brooking~ Institution is to be completed soon.
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on the other, lies in the basis on which the block grant to local authorities is
calculated. A schcmc of the type operatcd in Britain allows thc amount of thc
grant to become an obieet of negotiation each year. Revenue sharing in its
purest form guarantees by statute to local authorities a certain share in the
rcvcnue yicld of some or all of the central government’s taxes. The choice
between ,alternative systerns of block gr,’mts is ultimately a decision about how
much financial independence is to be granted to local authorities.

In Section 4 wc sh,-dl document the increasing dependence of Irish local
authorities on state grants. Most of this growth has been due to the expansion of
specific grants (for roads, housing, health, etc.). The only significant block grants
arc the agricultural grant and the contribution in lieu of Rates, which togcther
amounted to 16 per cent of Revenue Account receipts in 1971-72. AIthougb
an important component of local authority income, these grants were not ex-
plicitly designed to cqualise resourceS between local authorities nor do they reflect
local necds according to the type of formulae used in Denmark, Britain and
other countries.

In Section 8 of this study we present a detailed analysis of the regional pattern
of state grants to local authorities, and in Section 9 we compare this pattern with
what would emerge from a revenue sharing formula. Our objectlvc in making
these comparisons is to provide material for those interested in comparing the
opcradon of our present grants system with an alternative based on revenue
sharing.

What Type o[ Local Taxes?
The suitability of certain taxes (such as income and sales taxeS) for local

anthorities depends greatly on the size of the jurisdiction which ~%ould administer
them. When making comparisons beO.veen Ireland and other European countries
or local authorities in America we should bear in mind that Irish GNP is con-
siderably lower than the income arising in many major European or American
rides.

We may see from Table 3.2 that, with the exception of Denmark and Belgium,
local governments in the EEC rely more heavily on "taxes l.inked to production
and importS" than on "current taxes on income and wealth",p In fact, in The
Netlmrlands, Ireland, and the United Kingdom local authorities levy no taxes
on income.

In Table 3.6 the main types of taxes levied by local authorities in EEC coun-
tries are listed. There is a contrast between countries such as Denmark, the
United Kingdom and Ireland, which rely on one or two sources of locM

9" The SNA ¢lassifie~ Rates a~ a "tax linked to production hnd imports". The Irish NIE treats
Rates as a "tax on expenditure". The OECI)j howeveG clarifies Rates as a tax on immovable property,
part of the wider category of "taxes on net wealth and immovable property". The theoretical i~uc~
behind this divergence are dlsctmsed in Section 7, below.

D
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TABLE 3.6: Sources of local government tax revenue, EEC countries, x972

Country

Germany (FR)

France

Italy

Netherlands

Luxcmbourg

United Kingdom

Ireland

Denmark

Main types of tax and percentage share in total local government
tax receipts

Personal Income Tax (4t%), Real Estate Tax (ii%),
Profits tax (34%)

Wealth Tax (x8.5%) Real Estate Taxes (21%) "Contri-
bution des Patentes" (29%)

Wealth Tax (5%) Real Estate Tax (6%) Family Tax
03%) Industry Tax (l 1%) General Turnover Tax
(6%) Community Consumption Taxes (31%) Agricul-
tural Profits Tax (4%) Taxes on Automobiles (4%)

Personal tax (18%), Tax on Roads, Streets, Canals, etc.
(39%), Contributions to the "Waterschappen" (29%)

Personal Income Tax (39%), VAT (Io%), Real Estate
Taxes (8%), Profits Tax (33%), Pay-roll Tax (7%).

Rates (1oo%)

Rates (Ioo%)

Personal Income Tax (84%) Real Estate Tax (14%)

Source: Statistical Office of the European Communities, Tax Statistics z968-72,
Table 3.

,Note: The labels of the various taxes are in several cases translations of the
original French or German rifles. The source should be consulted for an
indication of how these are classified.

revenue, and Italy, at the other extreme, where a vast variety of local revenue
sources are used. (Thirty-three separate types of taxes are used by local govern-
ment in Italy !)

There is no close connection between the number of taxes used by local
authorities and the proportion of tax receipts accruing to local authorities. In
Denmark a single tax (the income tax) is heavily relied on to give the local
authorities their very high share of total revenue; in Italy, on the other hand,
many of the numerous local taxes have very small revenue yields. In The
Netherh’mds there is a greater variety of local taxes than in Ireland or the
United Kingdom, but the yield of these local taxes is trivial in comparison to
the expenditure of local authorities. Ireland and the United Kingdom follow the
same general pattern, both in relying on a single tax source at the local level and
in the proportion of total tax revenue accruing to local authorities.

t,
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The Importance o[ Taxes on Property: International Comparisons

We have already noted that there is a tendency, especially in Arn’erican and
British commentaries, to identify the local property tax (or Rates) as the local
tax. Certainly in the past this tax dwarfed all other local taxes in the "Anglo-

S,’~xon" countries: as recently as 1902 the local property tax provided over half
of all government revenue in the United States (Maxwell, 1969, p. 125). In
Ireland in the pre-War ye,’u~ Rates amounted to almost one-fifth of all tax
revenue¯ We have, however, noted that other local taxes are more important
in continental European countries, where the revenue yield of property taxes is
generally low.

In making an international comparison of the importance of property taxes~
we may leave ,aside any consideration of which level of government levies them.
In fact, where they exist, wealth and property taxes are usually levied by local
authorities, as in Denmark, France, Italy, Sweden and the United States. In
Table 3.7 we show for OECD countries the proportion of (i) total tax revenue
and (ii) GNP obtained from ’"taxes on net wealth and immovable property". This
Table is of interest not only in connection with our study of local government
finance, but also in the context of proposals to extend "capital taxation" in
Ireland. For this reason it is worth quoting in some detail the definition of taxes
on net wealth and immovable property given in OECD (1973, pp. 196-8) :

Taxes on net ,vealth and immovable property

Taxes on use or ownership of wealth and immovable property, levied at
regular intervals (usually on an annual basis) fall into this category. In-
eluded also are special levies on capital and betterment levies. Taxes on
or in respect of, the use of property present a number of borderline cases,
and are classified here or elsewhere as follows :

Included:

(a) Taxes on property levied on the basks of a presumed rental value . . .

(b) Taxes on net wealth including property...

(c) Taxes levied on the occasion of an improvement in the value of pro-
perry because permission to develop has been granted or local facilities
have been improved.

(d) Taxes on the enlargement, construction or alteration of certain build-
ings beyond a permitted value (as recently enacted in Ireland) . . .



52 THE; ECONOMIC AND SOCIAL RESEARCH INSTITUTE

TABLE 3"7: OECD member countries, 1965 and 1971
Taxes on net wealth and immouable property as a percentage of total tax revenue and carp

Country Total tax revenue
GArP

1965 x971 t965 1971

Australia                        6.8           5’9          1.6           1.6
Austria 2"4 2’o o’8 o-8
Belgium(,,i ....
Canada 1 I.7 l I"3 3"t 3"6
Denmark 6"2 5.2 1.9 2"3
Finland 2.x o.5 o.6 o.2
France i.7 1.5 o’6 o’5
Germany (FR) 3.8 2.8 1-2 1.o

f Actual 12.2 1o.4 3.o 3"3"~Ireland ]. (t;) 5"9 1"9
Italy t-7 l.o o.5 o"3
Japan 5’3 5-o ~ x-o I.O
Luxembourg 4’o 4"2 t’3 I’4
Netherlands 2.4 I’8 o.8 o’8
Norway 2"6 I"7 0’9 0"7
Portugal -- o.3 -- o. i
Spain o’4 o-4 oq o-t
Sweden o.9 o.6 o’3 o’3
Switzerland 6- l 6.o i ’3 1 "4
Turkey 3.o 2.4 o.5 o.6
United Kingdom I 1.2 t 0-5 3’4 3"7
United States 13’6 13"3 3"4 3’ 7

(a) There are no taxes classified as on "net wealth and immovable property" in
Belgium, but there is a tax on the imputed income from property. This yielded
2.6 per cent of total tax revenue in t97~ and it is classified as an income tax in the
OECD study.

(b) Figures indicate the situation as it would }lave been if all health and housing
subsidy charges had been removed from the Rates.

Basic source: OECD, I973, Tables 2.1 and 14.

Excluded:

(e) Taxes on property levied on the basis of a presumed net income (e.g.,
Belgium, Italy, Portugal).

(/’) Taxes on change of ownership or sale of property...

(g) Taxes on use of property for residence, payable by either proprietor
or tenant, which take account of the user’s personal situation (pay,
dependents, etc.) (as in France and The Netherlands). These are classi-
fied as taxes on income.
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The exclusion at (g) covers eases where property taxes are integrated into the
income tax code (as in the old Irish Schedules A and B). This typc of tax does
not seem important in any OECD country at present.

The Rates clearly differ in two important ways from a general wealth tax:
first, they are levied only on certain foz’ms of wealth (namely, real property),
and secondly, the basis of the levy is gross as distinct from net worth. Many
authorities exclude from the category of wealth taxes "property taxes of a kind
levied on gross value and/or on one kind of property only" (Sandford, 1971,
p. 19).1. Nonetheless, in view of the theoretical basis for treating property taxes
as taxes on profits (a point we shall discuss in Section 7) there is a case for

classifying the Rates as a form of capital taxation. In tiffs connection it is rele-
vant to recall that in Britain the local rate was originally a general property tax.
It gradually became a tax solely on real property "because of the difficulties in
securing payments on other types of property" (Sandford, p. 73). Similarly, in
many states of the US general property taxes are in fact confined to real estate
and other easily ,’u~sessable forms of wealth, such as cars. One of the motivations
for introducing succession duties in the United Kingdom was the desire "to
achieve some rough sort of justice between owners of real and personal pro-
pcrty" (Sandforcl, p. 75).

The impression conveyed in the White Paper Capital Taxation that Ireland
is exceptional by European standards in the low proportion of tax revenue
derived from taxes on capital is not confirmed by the data of Table 3.7, where
Rates are included ,’maong "taxes on net worth and immovable property". While
it is true that many European countries (such as Sweden or The Netherlands)
have ,-m impr~sive array of "wealds taxes", these taxes yield relatively minor
proportions of total tax revenue. In contrast with this situation is the high pro-
portion of total revenue raised from Rates in Ireland in 1971. In that year the
proportion of tax revenue collcctcd through the Rates in Ireland was higher than
that yielded by similar taxes in any other OECD country except the United
Kingdom, the Unitcd States and Canada. In these three countries local authori-
ties also rely heavily (if not exclusively) on local property taxes, whereas in many
of the other OECD countries general taxes on net worth are the only taxes
inchided among "taxes on net wealth and immovable property".

There are obvious reasons why taxes such as our Rates would have a pro-
porfionately grcater yield than a general tax on net worth. As already stressed,
Rates are levied on the gross ownership of rateable property. Furthermore, there
are no general exemptions or thresholds (apart from the Rates relief on agricul-
tural holdings and remissions for new dwellings, see Section 6). Finally, thc

to. In fact all wealth taxes exclude SOme forms of capital (for example, "human capital" in the
form of education and labour force skills). "the remimion of Rates allowed on new dwelling~ in Ireland
has some tendency to move the basis of the tax closer to net worth.
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effective rate of taxation by the Rates is probably higher than the one or two
per cent of net worth common under most wealth taxes.

The high rank of Ireland in Table 3.7 reflects the situation as it was before
the present policy of phasing out health and certain housing charges from the
Rates was introduced.’~ For this reason we have also included in the table an
estimate of the situation that would have prevailed in Ireland if this policy had
been fully effective in 1971. It may be seen that the effect of this calculation is to
reduce significantly the importance of the Rates as a revenue suurcc in Ireland.
This removes Ireland from the company of the United States, the United
Kingdom and Canada as far as dependence on this tax is concerned, and places
it in an intermediate position, close to Australia, Switzerland, Denmark and
Japan. However, this calculation ignores the possibility of important changes in
the tax structure of other OECD countries. For example, dependence on Rates
in the United Kingdom and on property taxes in the United States seems likely
to fall during the 1970s.

Conclusions
The material presented in this Section supports the following conclusions

(based mostly on comparisons with EEG countries about 1972):

(i) Local authorities tend to account for a high proportion of general
government final consumption expenditure and capital formation, but
a low proportion of social benefits and subsidies.

(ii) Measured in terms of the amount of general government expenditure
accounted for locally, the importance of local authorities in the Irish
economy is close to the average for EEC countries.

(iii) Local taxes rarely account for as much as one-half, and grants from
central government generally account for one-third, of the current
income of local authorities. Once again, the Irish situation is fairly
typical of EEG countries in this regard.

(iv) Measured in terms of the share of local taxes in total tax revenue, local
authorities are relatively important in the Irish economy, but present
policies imply a significant decline in this share before the end of the
decade.

t I. That part of the cczt of health services and local authority housing provided for letting, which
up to and including 197~/73 was met by the Rates, is lacing transferred to central government over
a period of four years--in 1973174 the rates in the pound for these services were 75 per cent of the 1972/
73 poundage, for the nine month financial year of 1974, they were 37~ per cent and for i~75 and 1976
the pcrccntag~ arc 25 and 12~ respectively. The increa.~cd c~t of these services, arising since x972173,
has of course been borne in full by the central government.
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(v)

(vi)

There is not a close correlation between dependence on local taxes and
the proportion of expenditure accounted for by local authorities.

By comparison with other OECD countries, Ireland in 1971 depended
heavily on property taxes (the Rates) as a source of revenue. In this
we rezembled the pattern found in the United States, the United
Kingdom and Canada. In other countries a wider variety of local
taxes is levied.



Section 4 :

Trends in Irish Local Authority Revenue and Expenditure, 1953-75

Otto emphasis in this Section is on the revenue accounts of the local authori-ties included in the Returns o[ Local Taxation. Expenditure and receipts on
these accounts are most relevant from the viewpoint of a study of the rating
system. By way of introduction, however, we show the importance of these
accounts in relation to other definitions of local authority revenue and expendi-
ture.

In Table 4.1 we set out the total expenditure (capital or loan and revenue) of
local authorities as defined in NIE and of the authorities included in RLT. In
order to provide a consistent basis for comparison, the RLT data are presented
including and excluding expenditure on health: as we have seen, the RLT
health figures were affected by the creation of the regional health boards in
1970.

The main point that emerges from Table 4.1 is that the expenditure of the
local authorities included in RLT has decfined as a proportion of the wider
NIE concept of local expenditure particularly when health expenditure is
excluded from consideration. This reflects the fact that the grant and other in-
come of bodies such as vocational education committees, county committees

of agriculture, and harbour authorities, has been growing more rapidly than the
expenditure covered in RLT.

In line with the material presented in the previous Section on the rSle of
local authorities under v,’u’ious classifications of expenditure, we have reviewed
the share of NIE local anthorifies in general government expenditure by category
since 1953. The main points to emerge from this survey may be summarised
briefly :x local authorities increased their share of general government expendi-
ture on current goods and services over the period 1953-73, but their share of
general government transfer payments and subsidies, and of gross domestic
physical capital formation, declined significantly. All of the fall in local authori-
ties’ share of capital formation occurred in the mid-]950s, and reflected the
sharp decrease in local authority capital expenditure that took place at that
time. The net result of these trends has been a marked stability in the share o1
local authorities in general government’s total expenditure : this share reached a

1. The figures on which this review is based are not included here, but are available on request
from ESR I.

56
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TABLE 4.1: Comparison of RIoT local authority expenditure and .ArIE local authority ex-
penditure, I953-1975

Tear aWE local RL T local authority RL T local authority
starting authority expenditure expenditure as percentage of
April 1 expenditure NIE local authority

Excluding expenditure
Total        health

1 2 3

Excluding
Total health

(~)~-(l) (3)~-(I)
X IO0 X I00
4 5

(£ million) (£ million) (£ million)

1953 61-8 57"9 5°. E
z 954 64"5 6o.o 49"6
1955 68’4 63’5 46’7
I956 7o’7 65"5 45"4
1957 69"5 59"9 4°.2
z 958 65"6 6o.2 4o"3
1959 67"6 61 "9 41"7
196o 7o’7 65. l 43’9
196I 77"4 71"7 49"0
1962 83"7 77’ 1 52.4
1963 9o’6 83.2 56"9
1964 lO6"3 97"5 65"1
1965 1 I9.7 IO9"7 73"9
i966 t28.1 118"4 77"9
1967 t43.o 13p3 87’0
t968 16I-6 147’3 98"I
1969 193.4 175.8 117.1
z97o 0-t7"1 198’7 126.1
1971 0-59"5 181’8" 150’9~
i972 310-.4 0-15.9, zSo’l"
1973 n.a. 25o. i, 0-20-’1"
i974 n.a. ~42’9" 228"8"
1975 n.a. 349"9" 34o’3~

per cent per cent

93"7 81.1
93"o 76’9
92.8 68-3
92.6 64-0-
86.2 57"8
91 "8 61 ’4
9~.6 61 ’7
9.0.1 6_o.1
90-’6 63’3
90-.1 60-.6
9i-8 60--8
9t’7 61"0-
9I’6 61 "7
9.0 "4 6O’8
91-8 60"8
91 ’2 6o"7
9O’9 6O"5
91’5 58"1
70. t 58"0-
69"1 57"7

¯ Estimates supplied by the Deparunent of Local Government.
n.a. = not available.

Basic sources : (l) NIE: Table A 16, item 179.

(2) and (3) RLT: Table B, Table D.

Note: The 1974 financial "year" extended from April 1 to December 3t, only
nine calendar months; I975 and subsequent financial years will be coter-
minous with the calendar year.
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peak of 39 per cent in 1955, and a low point of 30"7 per cent in 1970, but has

tended to remain relatively constant at about one-third. However, given that
general government expenditure as a percentage of GNP has grown signifieandy,
especially since the early 1960s, local authority expenditure as a percentage of
GNP has also grown, from 10’5 per cent in 1960 to 14"0 per cent in 1972.

In examining the expenditure covered in RLT, we focus attention on the
revenue account, since the loan account mainly reflects transactions between local
authorities and the Local Loans Fund and does not result directly in cha.rges
on the Rates. In Table 4.2 we have drawn together the data in RLT for the
revenue accounts of the local authorities by type of service as distinguished in
these returns. Once again, the effect of the 1971 transfer of the health services
dominates the table: whereas the combined health and pubfic assistance head-
ings had risen from 36 per cent of the total revenue account in 1953 to 46 per
cent in 1970, the 1971 reorganisation resulted in a sharp fall (to 25 per cent)

and the implementation of the transfer of health charges from the Rates in 1973
has led to a continuing reduction. By 1977 there will be no health expenditure
in RLT. These changes have caused roads to regain the prominence they en-
joyed on the revenue account in the early 1950s, with the share of housing,
sanitary services and general purposes increasing to new levels.

Expenditure on revenue account is financed from three main sources: local
taxes (the Rates), state grants, and "other income" of local authorities. In study-
ing these sources of revenue, we distinguish between Gross Rates (including
Rates on agricultural holdings paid by the central government through the
agricultural grant)" and "Rates payable locally", that is Gross Rates less the
agricultural grant. We shall concentrate on "Rates payable locally" as the rele-
vant concept of local ta.xation.

Grants from the central government, with the exception of the agricultural
grant,a are specific grants, earmarked for a particular local project. They are
generally on a matching basis, which requires the local authority to obtain
from local sources a certain proportion of the total amount to be spent.

The "other income" of local authorities is mostly derived from the sale of
services (either at full cost or at a sobsidlsed price) to the general pubfic. This is
particularly important in the case of housing services.

a. At present, agricultural holdings not exceeding ~ao land valuation qualify for an allowance of
zoo per cent oftbe general rate in the pound. Holding~ with valuations over £20 but not exceeding
~33 qualify for an alIowanc¢ of Ioo per cent of thegeneral rate in the pound on the fa~t £~o land
valuation. In the~e cases the occupier is liable for full Ratea on the portion of the land valuation
exceeding ~Cao. Holdings with valuations over £33 qualify for a primary allowance of 80 per cent of
the general rate in the pound on the first £2o valuation and a supplementary allowance of 33 per cent
on the balance. There is a.k~., an offset against Rat~ for each agricultural labourer employed The
Rates lev~ed on reheved holdmg~ are prod to the rating authority by the central government through
the agricultural grant.

3- The central government contribution in lieu of Rate~ could also be regarded as a non-~pocifie grant.
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In Table 4.3 we set out the percentage distribution of RLT revenue account
receipts by source of income. (Note that the total of receipts in this table differs
slightly from the expenditure total in Table 4.2) Over the period 1956-70 there
was a steady decline in the proportion of revenue accounts receipts obtained
from the Rates. The transfer of the health service* in 1971 and the payment
direct to the Regional Health Boards of the state grants for health services
resulted in a sudden rise in the share of revenue account receipts derived from
the Rates, bfit this has been followed immediately by a decline as the health and
housing charges are removed from the Rates. In the last line of the table we
estimate that this policy would in 1972 have resulted in a situation where over a
third of revenue account receipts came from local taxation.

The other side of these trends is the increased importance of state grants in
total receipts. The transfer out of RLT of the health expenditure financed by
state grants temporarily checked the growing importance of this source of
revenue for the local authorities covered in RLT. However, the removal of the
health charges and the housing subsidy from the Rates suggests that state grants
will again rise to over 50 per cent of local authority income. Moreover, the
importance of specific grants (that is, all grants less the agricultural grant and the
contribution in lieu of Rates) will grow even more rapidly. The share of other
income in .total receipts has varied relatively little over the year’3, but has
tended to rise and should stabilise at about one-fifth on the basis of present
pofieies.

Projections of the future composition of local revenue would require projec-
tions of the rate of growth of expenditure on the various services, and these in
lurn depend on political and social trends which it is extremely difficult to pre-
dict. For this reason we limit ourselves in Table 4.3 to showing how the structure
of local revenue would have looked in 1972-73 if the health and relevant hous-
ing charges had been transferred to the central government.

It is of interest to explore in detail the way in which revenue account receipts
for each service have been divided between local taxation, state grants and other
income. In Table 4.4 we set out the calculations for 1953, 1969 and 1975. This
table shows first of all the tendency of all services to become more dependent on

state grants between 1953 and 1969. The trend is most notable in the case of
sanitary ser#ices. By 1969, all services were financed to the extent of at least one-
quarter from state grants, and roads and health were financed roughly two-
thirds from this source. The importance of "other income" in the case of housing
is striking, and reflects the activities of local authorities as lessors of housing to
the public. It should, however, be stressed that this income from housing is a
gross Concept; local authority income from homing net of maintenance and other
expenses is a relatively small amount. This point has been illustrated in the
Appendix to Section 2.
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T.~LE 4.4: Receipts of local authorities on revenue a~count: sources of finance for each service 1953-54, i969-7o and 1975~°~

State grants
Service         Tear Rates payable

locally Agricultural Other Total Other Total"
grants receipts

per cent per cent per cent per cent per cent per cent ~ million
Roa~ 1953-54 30"4 14"7 53’5 68.1 i.4 ioo.o io.4

1969-7o 27-2 21.1 48’4 69"5 3’3 ioo.o 2i-8
r~

1975 33.2 17.8 45.o 62.8 4.0 loo.o 58-3      c~
O
Z

Health and 1953-54 36-5 13"5 42.6 56.o 7’5 ioo.o 13.6 o
P.A.b 1969-7o 26’3 14"5 5o’8 65"4 8’4 1oo-o 56.x

i975 69.6 27.8 o.2 28.o 2.4 loo.o 13.7       >

Sanitary 1953-54 7o’2 io.4 i-5 i 1.9 17"9 t oo.o 3.o
t~

Services 1969-7o 57.2 15.6 12.2 27.8 15-o xoo.o II.t
x975 58.7 14.6 |2.2 26"8 14-5 Ioo.o 4E.2

r"
Housing 1953-54 23"8 6’5 19-2 25.6 5o.5 i oo.o 5.8

1969-7° 20.7 8"4 17.8 26.2 53"2 ioo.o 21"9
I975 7"5 2.8 41 ’3 44" 1 48.4 ioo-o 6o"5

General 1953-54 62.4 15-o l I .o 26.0 t 1.6 I oo.o 6"9
purposes 1969--7° 6o.3 18-o 9.o 27-o 12.7 Ioo.o 2o.o

i975 52-7 16.o 13-1 29’| |8.2 Ioo.o 52.2

Total 1953-54 4o.2 12-8 33"4 46"2 t3-7 loo.o 39"7
expenditure i969-79 33’3 |5.2 35.2 5o’4 16.2 Ioo-o 13o"9 t~

t975 38-o 13.o 28-o 41.o" 21.o lOO.O 225.9

Basic sources: RLT (1953-54 ahd 1969-7o) and Statutory Estimates of Local Authorities (1975).
¯ .Total refers to the receipts side of the Revenue Accounts of the: "~arigus local _autl3orities except in the case of the Unified

Health Authorities, where both sides of the various Revenue Accounts had to be used. This gives rise to a slight discrepancy
between the totals in this Table and Table 4-3.

b.The Health figures for t975 do not inelude state Grants, which are paid to Regional Health Boards from t April 197~.
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Since 1969, the health charges remaining in I~LT must, of course, bc financed
fully from the Rates. For housing, the importance of state grants has increased
sharply as the policy of transferring most housing charges to the central govern-
ment has been implemented. Less change is apparent between 1969-75 in the
sources of fina.nce for the other services (roads, sanitary services, and .general
purposes), the most notable feature being the increased importance of "other

income" for general purposes.
For some purposes, the most significant way of looking at the receipts :of local

authorities is to concentrate on the Rates account. In Table 4.5 we set out the
charges on the Rates over the years 1953-75. The transfer of health services to
the regional health boards in 1971 has no direct effect on this table, which con-
tinues to reflect the amounts contributed to the regional health boards by local
authorities. However, the effects of the policy introduced in 1973 of removing
health and housing charges fi’om the Rates are seen clearly in this table. Health

and public assistance services combined grew from 32 per cent of the Rates
charges in 1953 to 37 per cent in 1966. Between 1966 and 1973, following a
number of government decisions regarding the growth in health charges on the
Rates, this proportion stabilised. After 1973, the implementation of the policy

of transferAng all health charges to the central government led to a decline. By
1977 there will be no he,’dth charges on the Rates.

Thus at present, general purposes are the largest charge on the Rates, followed
by roads and then sanitary services. It is likely that any major expansion of
public expenditure on roads (due for example to motorway construction) will not
result in any major increase in charges on the Rates but will be primarily financed
by state grants. Thus s,’mita.ry services and general purposes are likely to pre-
dominate in the Rates account in the yearS ahead. These headings include many
items where the demand for more and better services is likely to grow with greater
affluence and urbanisation. Examples of these types of services are street lighting,
rcfusc collection, parks, libraries, recreation facilities, conservation ~,~pcnditures
,and, o[ course, the overhead costs of administering the whole system ~ol local

government.*

In Table 4.6 wc present Rates-financed expenditure on various services per
head of population in 196g’prices. The most striking feature of this table is the
virtual stability of real expenditure per perSon from the Rates on roads, con-
trasted with a growth of at least 50 per cent in expenditure on all other services.

The figure for the Total Rates shown in Table 4.7 is inclusive of the Rates (a)

on agricultural holdings benefiting from Rates relief and (b) on government
buildings. The Rates on these properties are paid by the central government to
the rating authority through (a) the agricultural grant and (b) the contribution

4. It is unsatisfactory that the largest item under "general purposes" should be "other expenditure,"
which amounts to over a third of the heading.



TABLE 4"5: The charges on the Rates, 1953-1975

Services charged against the Rates (% distribution)
Year

starting Roads Public Healths Sanitary Housing General~ Total ratesa

April I assistance services purposes = (100%)
per cent per cent per cent per cent per cent per cent £ million ,q

1953 22.3 16.0 16.3 l 1.6 8.3 25.6 2 l-I

1954 22.0 16"4 16"4 x 1.5 8.0 25’7 22.6

1955 22- l 3"6 29"6 i i .2 8.5 25- l 23"4 o
1956 22.o 3’4 3 x.4 11.3 7"9 24" 1 25"6 o
1957 2o’9 3"I 3x "3 11.6 8’3 24"8 25’9 [~

1958 20"9 3"3 30"5 i 1.5 9.1 24’6 26"5 ¢~

1959 2o.6 3’o 31.o 12.o 8"9 24"6 27’4 z>

1960 20.2 3"1 3" 1 12-5 9" 1 24’0 28.2
1961 20-0 3"0 30"7 12.5 9.0 24’8 29"6
1962 19.4 2"8 31.6 13.0 9"0 24" I 31"8
i963 18.8 2"7 32’o 12"7 8.8 24"9 34"1 >
1964 18.6 2’7 33"2 12’5 8’3 24’6 37"9
1965 17"4 2"7 34"8 12.l 8"4 24"6 43.0

1966 16"8 3"0 34’2 12.3 9"5 24.2 45.6
1967 x 6.7 3"8 3°. 1 12-5 9’5 27"6 51.1
1968 16.6 2’9 32"2 I2’3 9.6 26"4 56"4
1969 16’7 2"7 33"7 12.9 to. I 23"8 62"9
197o 16.6 2.6 3I’4 ’3"3 IO’4 25"7 71.8 ’~

1971 17.o 2.o 34’o 14"o 9’o 24’o 85"8 ,4
1972 16.o 2.0 33"o 15.o Io.o 24"o 1oo.o

~973 2o’o 2"o 26.o 18.o 8"o 26.o Ioo.8

974 23"o 2.o 16.o 2 i.o 8-o 3o’o 86"7
i975 27-o 3.o 8-o 25"o 5-o 32.o 118.2

¯ . Includes Mental Hospitals up to 196o-6I. b. Includes Town Charges. ~. Includes agricultural grant and contribution
in lieu of Rates.
Basic sources: RLT and figures supplied by the Department of Local Government.
.Note: The 1974 financial "year" extended only from April I to December 3I. See note to Table 4.z.
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TABLE 4.6: E.~penditure from the Rates on the various services in 1968 prices* per head of
population, 1953-72.

Year Public Sanitary General
starting Roads Assistance services Housing purposes Total
April I +health

(l) (2) (3) (4) (5) (6)

£ £ £ £ £ £
1953 3q 4"5 1"6 I-2 3.6 14.o
I954 3"3 5.o I’7 1.2 3"9 ~5’2
1955 3"4 5"I 1"8 I.3 3.8 15.31956 3"6 5"6 1.8 1"3 3"9 I6.2
1957 3"3 5’5 ~’9 1’3 4’o z6.o
1958 3"3 5’3 1"8 1"4 3"9 15"7
1959 3"3 5"4 1"9 1’4 3"9 15"8
196° 3.2 5"4 2"0 1.4 3.8 15.8
1961 3"2 5’3 2"O 1"4 3"9 15’9
1962 3" I 5’5 2"1 1 ’4 3"9 ~ 6"0
1963 3.2 5"7 2’1 1"4 4.1 16.4
1964 2"9 5.6 ~’9 1’3 3"8 15"5
1965 3"0 6"4 2"I 1.4 ,i.2 17-1
1966 2"9 6"5 2"1 1"7 4"2 I7"4
1967 3"2 6’4 2"4 I"8 5’2 I9"O
1968 3"2 6"8 2"4 I.9 5.1 i9.4
1969 3"3 7’2 2"6 2’O 4"7 19"8
I970 3"3 6’7 2"6 2"I 5"I 19.8
I971 3"6 7"7 3’O ~’9 5’I 21’3
1972 3’5 7"6 3’2 2"a 5"2 21’6

a The deflator used is the implied deflator for "Net expenditure by public
authorities on current goods and services" in NIE.

Basic sources: RLT and NIE Tables A.5 and A.6.

in lieu of Rates. The agricultural grant is almost entirely paid to county councils,

especially to those in regions where much of the land is held in small holdings of
low valuation. The contribution in lieu of Rates, on the other hand, is made
almost entirely to urban authorities : in 1969, 34 per cent of it was received by
Dublin County Borough Corporation.     "

When the agricultural grant and the contribution in lieu of Rat~a are sub-
tracted from Total Rates the residual may be called "Rates payable locally".

This concept represents tile most relevant measure of local taxation. In Table 4.7
we set out the figures for Total Rates and Rates payable locally, for the years
1953-75. It may be seen that the ratio of Total to local Rates rose from 1"28 in
l~)61.to 1"47 in 1968. If no changes in the relief of agricultural holdings occur’,

E
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TABLE 4’7: Total Rates and Rates payable locally, t953-75

Rates payable
locally = ( 1 ) less

Tear                Agricultural Contribution (the agricultural Ratio of total
starting Total Rates grant in liett of Rates grant and the to local Rates
April I contribution in = ( 1 )/(4)

lieu of Rates)

(i) (2) (3) (4) (5)

£million £million £million £million

1953 2I’l 4.8 0.3 16.o 1"32
1954 22’6 5"2 0"3 I7"O I’33
1955 23"4 5’3 0’3 17"7 1"32
1956 25"6 5’5 0"4 I9"7 1’30
1957 25"9 5"5 0"3 20"1 1"29
z958 26"5 5"5 0"4 20"6 ~’29
I959 27"4 5.6 0’5 21’4 1"28
196o 28’2 5"7 0"5 22"L 1.28
1961 29.6 5.8 O.5 23.2 1.28
196~ 31.8 8.5 O"5 22"8 1"39
1963 34’x 9"o o’6 24"5 1"39
1964 37"9 I x. I O’8 26’ ~ l "45
1965 43.o I2.5 O’8 29"8 1"44
1966 45.6 13.3 o-8 31 "5 z’45
1967 5~.1 15.6 o-8 34"7 1’47
i968 56"2 17"O O’9 38"3 I’47
1969 62"9 18-9 l.o 43"° z’46
1970 7z.8 2O’6 t’l 50"1 ~’43
197t 85"8 24’4 1"7 59.8 1"43
1972 Ioo’o 27"9 2-O 7o’1 1"43
i973 tOO’8 27"5 2"1 71"3 1’41
1974 86’7 23"3 1"9 61 ’5 1’41
z975~ 118-2 3o’3 3"o 84"9 1.39

Basic sources: RLT.
Note: The 1974 financial "year" extended only from April I to December 3t.

See note to Table 4.1.
aEstimates.

the ratio would tend to fall as non-agricultural valuations grow while the number
of small holdings remains stable or declines. This tendency may bc seen over the
years 1953-61, and again after 1968. Offsetting this trend, however, has been
the repeated extension of relief to the point where, in 1971, 68 per cent of
Rates levied on agricultural land were met by the agricultural grant, and almost
77 per cent of agricultural holdings in the country were completely relieved of
Rates (de Buidelr, 1974, p. 19). We shall present some evidence on the effects
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of the agricultural grant in our discussion of the incidence of the Rates and in
connection with pattcrrls of local expenditure by county.

The proportion of the total tax yield and of GNP collected through the Rates
is set out in Table 4.8. The share of local Rates in total tax revenue declined
by almost 50 per cent (from 15"6 to 8’4 per cent) between 1956 and 1973.
We have ah’eady noted that even in 1971 the share of Rates in total tax revenue
was very high in Ireland by international standards. This share will undergo
a further significant reduction before the end of the present decade, as health
and housing charges are transferred to non-Rates taxation. It is interesting to
note, however, that the share of Rates in GNP has not declined as steadily

TABLE 4.8: Rates as proportion of total tar receipts and of GsVP, 1953-74

Tear starting
Ap~ 1

Rates payable locally as percentage Total Rates (incl. ag. grant and con-
of: tribution inlial of Rates) as percentage

of:
Total tax receipts GaVP* Total tax receipts GaVP¯

(,) (2) (3) (4)

1953 I4"4 3"0 ’9"0 4"0
I954 14"9 3"2 ’9.8 4"3
’955 14"8 3"2 ,9"6 4’2
1956 I5"6 3"5 2o’2 4"6
I957 15"2 3"5 19"7 4"5
1958 15"3 3"4 ’9’7 4’4
1959 15"3 3"4 ,9"6 4"3
196o 15"1 3"3 t9"3 4"2
196t 14"2 3"2 18’1 4. i
I962 13"l 2"9 ’8"4 4’~
1963 I2-6 2"9 ,7"6 4"~
i964 11-3 2’8 t6’5 4’o
1965 I t’7 2"9 ,7"o 4"3
,966 1 I "o 2-9 x 6-2 4"4
I967 *o-8 3"o 15"6 4"3
1968 Io’4 2"9 15"4 4’2
~969 9"9 2.8 ~4’5 4"I
197o 9.8 2’9 ’4"~ 4’2
197I 9’9 3" t4’2 4’5
1972 lo.o 3"I ’4’3 4"4
1973 8"4 2"7 ’ 1"7 3"8
I974 n.a. 2"t n.a. 3’o

Relates to calendar year.
n.a. =not availabIe.
Basic sources: NIE Tables A.2 and A. I8, Review of I974 and Outlook for ’975,

and RLT.
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over the years as has its share in total taxation : this is due to the very significant
rise in the share of GNP collected in taxes other than the Rates which increased
from 19 per cent in 1956 to 30 per cent in 1970.

The big expansion of revenue obtained from taxes other than Rates reflects
both the introduction of new levies (such as turnover tax and VAT) and the
buoyancy of other taxes, especially the income tax, during an inflationary period.
We may see from Table 4.9 how the yield from the Rates has declined in rela-
tion to that from other taxes. In 1953, Rates were fourth in importance among

TABLE 4.9: Details of taxation, 1953-54 and t973-74

Income T~.~ and surta.,z
Corporation profits tax
Estate etc. duties
Customs dudes
Excise dudes
Turnover, wholesale and VAT
Stamp dudes
Rates (payable locally)

Net receipts Percentage distribution
million per cent

z953 1973 x953 1973
22.2 22E.6 22.3 3o.~

~.6 22.8 2-6 3.i
2.8 t4.o 2.8 i.9

36’9 138"9 37q 18"9
z7.2 i15-7 17"3 15"7
-- 137-t -- 18.6

t.7 14-o 1.7 i.9
16.o 7t.3 x6.t 9"7

Total¯ 99"4 735"4 loo.o too.o

¯ Excluding social insurance contributions and certain minor duties.

Basic source: Revenue Commissioners (1953-54 and t97 3-74) and Table 4-7.

all taxes, with only income tax and customs levies yielding significandy larger
revenues. At that time income tax (including surtax and corporate profits tax)
yielded less than twice as much as Rates. In 1973, on the other hand, Rates had
fallen to fifth in importance among taxes, yielding significandy le~ than income
tax, customs levies, VAT, and excise duties, and the yield from income tax was
more than thrce times that of the Rates.

Conclusion

The Nil3 definition of local expenditure maintained its share of general
government expenditure over the years 1953-73, although its share of general
government subsidies and capital fomtation declined. The share of the local
authorities covered in RLT in NIE local authority expenditure declined signifi-
cantly over the years since 1953 even when health expenditure is left out of
consideration.
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Rates payable locally as a percentage of total government tax revenue declined
h’om 15"6 per cent in 1956 to 8"4 per cent in 1973, and present policies imply
a further reduction in this proportion. Rates have also declined in relative im-
portance as a source of local revenue : in 1956 just over 40 per cent of revenue

account receipts were from Rates, compared with 32 per cent in 1970. After
1970, the transfer of health from the local authorities checked this downward
trend in the relative importance of Rates as a source of revenue, but the phased
transfer to the central government of health and certain housing charges has
caused Rates to decline again in relative importance as a source of local revenue
since 1973.

The most striking transformation of the Rates in the post-war years has been
the reversal of the rapid increase in the proportion of the dlarges on the Rates
attributable to health. By the mid-1960s over one-third of the charges on the
Rates were for health, but by 1977 health will no longer result in any charges
on the Rates. By that year the main charges on the Rates will be for general
purposes, roads, and sanitary services in that order of importance.

The extension of Rates relief on agricultural land has increased the impor-
tance of the agricultural grant relative to Total Rates liability. Between 1961 and
1968, the proportion of the Total Rates bill met by the agricultural grant grew
from about 20 per cent to just over 30 per cent. Since 1968, this proportion has
declined somewhat.



Secuon 5

Reducing the Rates: lmplicatiom [or Government Finance and [or the Economy

THE charges on the Rates for health and for local authority housing forletting are being phased out. As and from 1 January 1977 these charges WIU
be borne in full by the central government,l This change has important implica-
tions both for local taxation and the fiscal s/stem as a whole.

The financial year 1972-73 was the last year in which the relevant charges
appeared in full on the Rates accounts of local authorities. For that reason we
base our estimates of the implications for government finances on that year. In
the snbsequent years the Exchequer had already begun to adjust to the cost of
the transfer of these charges from the Rates. In looking at the relationship
between the loss of Rates revenue and the growth of other tax revenue we
present all our estimates in 1972 prices (deflating by the implicit price index of
public net current expenditure on goods and services). This procedure avoids
confusing the effects of the increasing money cost of the services transferred
from the Rates with the real resource cost at a point in time. In fact the level
of services provided (in real terms) may change over time, and the Exchequer
is obfiged to meet the higher cost of this improved levd of services; our estimates,
however, are based on the real volume of expenditure in 1972-73. In addition
to exploring the implications of the policy at present being implemented, we
present estimates of the impact of further reducing or totally abolishing the
Rates.

Estimates supplied to us by the Departments of Finance and Local Govern-
ment for 1968-69 show that Rates were collected from the three main types of
rateable property in the following proportions :

Domestic (i.e. private residences)
Agricultural holdings
Industrial, commercial, and other

percent
53"6
18"9
27"5

100"0

t. This policy is de,tibet in detail in the footnote on page 54.

7°
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More up-to-date estimates are not available and, even though we would expect
the share of agricultural Rates in the total to decline over time, we use the
above proportions as the only available basis for the estimates presented in this
Section.

Removing Health and Certain Housing Charges from the Rates

In 1972-73 the health and housing charges that are now being phased out
amounted to £43"2 million. Thirty per cent of this amount, or £13’0 million,
was met by the agricultural grant and the state contribudon in lieu of Rates,
the remaining £30"2 million was Rates payable locally.

The fall in tax revenue as a result of implementing this policy, would, of
course, have been less than that in Rates payable locally. This is because (a)

Rates payable by industrial and commercial concerns are deductible in assessing
liability for Schedule D income tax, su.rtax, and corporation profits tax, and (b)

a reduced Rates liability would allow private households to increase their expendi-
ture on goods and services, thereby increasing the revenue yield of taxes on
expenditure.

Wc csdmatc the increased yield of other taxes as follows: Rates payable on
industrial/commercial property would fall by £30’2 x 0’275=£8"3 milfion. We
assume that Schedule D income tax and profits tax liability would rise by this
amount. Taking a marginal tax rate of 0’35 on this increased income and profit,
we obtain additional income tax revenue of £8"3 x 0"35=£2"9 milfion. Mter-
tax income and profits would have risen by £8"3 - £2"9=£5"4 milfion. If we

accept a figure of £2’0 million as a reasonable estimate of the increased con-
sumption expenditure from the distributed proportion of this £5’4 million,s and

assume that the marginal rate of indirect taxadon on consumption expenditure
is 0"20, we obtain an estimated increase in the yield of indirect taxes of £2"0 x
0"20=£0"4 million. Thus the £8"3 milfion reduction in Rates liability on com-
mercial]industrial property results in a net loss of tax revenue of £8"3 - £2"9
- £0"4 = £5"0 million.

The reduction in Rates liability on agricultural land and private residences
equal £21"9 million. We assume that this would result in £19 million additional
expenditure on goods and services, raising the yield of indirect taxes by
£19 x 0"20=£3"8 million. Thus the net loss of tax revenue from this source
would be £21"9 - £3"8=£18"1 million.

Taking the total situation, the net loss of tax revenue as a result of a fall in

a. Wc as~umc that 45 per cent of dic rise in after-tax profit5 is distributcd and just ovcr 80 pcrccnt
of distrlbutcd profits arc spent on additional cortsurnptlon. Both thcsc a~sumptions arc cortscrvativc.
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Rates payable locally equal to £30"2 million is estimated as £23"1 million. This

represents 4"3 per cent of total tax revenue (excluding Rates and social insurance
coutribution), in 1972-73 (as shown by the Revenue Commissioners data).

Derating Domestic Dwellings

The removal of health and the relevant housing charges from the Rates would
have lowered Rates payable locally by £30"2 million to £39"9 million in 1972-

73. The remaining Rates liability on domestic dwellings would have bec~n £21"4
million (=0"536 x £39’9). Assuming that such a fall in Rates liability would
cause a rise of £20"0 million in consumption expenditure, the yield of indirect
taxes would rise by £20"0 x 0"20=£4"0 million. Thus the net additional lore

of tax revenue from this policy would be £21"4 - £4"0=£17"4 million. Adding
this to the cost of removing the health and relevant housing charges from the
Rates yields an estimate of £23’1+£17"4=£40"5 milfion as the total cost of

the combined policies. This represents 7"5 per cent of total tax revenue (exclud-
ing Rates and social insurance contributions) in 1972-73.

Complete Abolition oI Rates

The further step of completely abolishing the Rates would have meant that
the remaining £18"5 million payable in 1972-73 on agricultural land and on
.commercial/industrial premises would be removed. Of this, 59"3 per cent or
£11’0 milfion, was payable on industrial/commercial premises, and £7"5 million
on agricultural holdings. Using our earlier a.ssumptious we estimate that the rise
in income and profits tax liability due to the removal of £11"0 million Rates
liability from businesses would have been £3"9 million and indirect tax yields
from the increase in distributed profits would amount to £0"5 million. Ignoring
any possible income tax liability of farmers, the reduction of their Rates liability
by £7’5 million would result in a rise of indirect tax yields of £1"3 million.
Hence the offsets to this gross loss of Rates revenue would be: income and
profit taxes +£3"9, indirect taxes +£1"8 million, and the net loss of tax
revenue would be £18"5 -3"9 -1"8=£12"8 million. Thus the total c.ost of
complete abolition of the Rates in 1972-73 would have been £53"3 million or
9"9 per cent of total tax revenue (excluding Rates and social insurance contri-
butions) in 1972-73.

Summary o] Loss o[ Revenue [rom these Policies

On the basis of the 1972-73 data (the last year before the pbased reduction
of the health and certain housing charges from the Rates) we obtain the following
estimates of the cost of the three policiez :
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.Aret loss of tax
. revenue as#er cent

Policy Loss of Rates JVet loss of tax of x972fz973
revenue revenue non-Rates tax

Ysosmlc*

A. Removal of
tiealth and certain
housing charges from
Ratcs

£ million
£ million

3o’~ 23"I 4"3

B. Removal of 51"5
health and certain
housing charges and
complete derating of
private residences

C’,. Complete abolition 7o.x
of Rates

4o’5 7"5

53"3 9’9

*Excluding social insurance contributions.

Alternative Ways o[ Adjusting to the Loss in Revenue
There are three approaches which might be taken, separately or in combina-

tion, to the problem of adjusting to the losses in tax revenue estimated above :

(a) raise other tax rates

(b) depend on the buoyancy of. tax revenue

(c) reduce government expenditure

(We ignore the possibility of introducing new taxes.)

(a) Raise other tax rates:
The loss of revenue could be recouped by increasing the rates of all taxes

other than Rates. It is in fact highly unlikely that some taxes would be raised.
Custom duties are subject to international (EEC or GATT) treaties. The cor-
poration profits tax was raised by about five per cent in the recent past, but
quickly reduced to its original level. It is unlikely that levies such as the social
insurance contribution, stamp duties, "IV licences, etc., would be adjusted to
compensate for the revenue lost from the Rates. In view of these constraints, we
coufine our attention to two options: (i) rclylng solely on income ,and sm’tax
to recoup the net loss of revenue, and (ii) raising the following taxes (by equal
percentages) to recoup the loss: income and surtax, VAT, mid excise duties.
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The second option might be considered more acceptable because it spreads the
increase in taxation more widely. In Table 5.1 we set out the increases in taxa-

tion required for each of the three policies towards the Rates under each of
these two options. Clearly, each of the alternatives presented implies very sharp
increases in rates of taxation.

TABLE 5" I : Increase in revenue yield of taxes other than Rates required to offset net loss of
revenue resulting from certain policies towards the Rates.

(based on data for x972-73 excluding sociaL insurance contributions)

Policy:

Required increase in
revenue yield of other
taxes :
([) Relying on income ( I3"3~o 23"2%

tax and surtax-~ Standard rate
alone ~of tax" +5"4P +9’5P

(2) Relying on income
tax, surtax, VAT
etc., Excise duties 6-1% 1o’7%

A B C
(Removing health and (21 + derating

certain housing charges) private residences) (Abolish Rates)

30"7%

+ x2"5p

¯ Based on Revenue Commissioners (i972-73) data for "net produce for each
penny of the standard rate of tax". (Table 76).

(b) Depend on the buoyancy o[ tax revenue:
A different picture emerges when account is taken of the buoyancy of tax

revenue from sources other than the Rates. Normally all of this buoyancy ks
absorbed by the rise in government expenditure, attributable to rising costs and
to the real growth that has occurred year by year. We now explore the possi-
bility that the loss of revenue from the Rates would be financed, not by an
increase in the rate of other taxes, but by a diversion of revenue buoyancy to
offset the loss of Rates revenue. This method of meeting the revenue shortfall
implies either that government expenditure ks reduced from what it otherwise
would have beena or that potential cuts in taxes other than the Rates do not
materialise due to the policy of reducing the revenue contributed by Rates. In
other words, this method of replacing the loss of revenue from the Rates also
involves implicit increases in the rates of other taxes and/or reductions in the
level of government expenditure: the difference lies in the manner in which
these changes are accomplished.

3. We assume that the public sector’s real borrowing requirements remain unaltered.
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The Revenue Commissioners data on net yield of the tax system (excluding
Rates ,and Social Insurance contribution.s) are

Tax Year 1971-72

Net yield of tax revenue in current
prices : 469"5

(8,, million)

1972-73

540’2

Now, using the price index of net public expenditure as a deflator, we may
convert the 1971-72 data to 1972-73 prices by multiplying by 1’11 (the price
index rose by 11 per cent in 1972). Health services may, however, have risen
more rapidly in cost than public expenditure as a whole. This provides the
following estimates of tax yields at constant (1972) prices :

521’1 540"2

All our estimates in this Section were based on the cost of various policies
in 1972 prices, ,and if we wish to relate this cost to revenue buoyancy, the
figure of 8‘’540"2 - 521"1 =8’’19’1 million is the appropriate estimate of buoyancy.
(We use the term buoyancy rather loosely here to cover the rise in tax revenue,
without attempting to separate the effects of changes in tax rates from the built-
in fiscal drag of the tax structure: there were no changes in the main excise
taxes in April 1972, ,and no major changes in the income tax code.) Using the

estimated net t~x revenue loss already presented, we see that the cost of the
three policies represents the following percentages of the growth in real tax
receipts between the 1972 and 1973 tax years.

Policy : A B C
Net loss of tax Revenue a.s percentage
of real revenue growth, 1971-72 to
1972-73 : 121 212 279

According to these calculations, the total abolition of Rates would be offset by
just under three years’ real revenue buoyancy. Of course most of tl~ buoyancy
is normally anticipated each year and used to finance an expansion in the
volume of public expenditure. (Improvements in the health services have been
an important dement in this in recent years.) To believe that it could be set
aside for three years and devoted exclusively to the replacement of the revenue
lost through abolishing the Rates, is tantamount to assuming that government
expenditure growth (in real terms) is curbed by the amount needed to finance
the reduction in the Rates. Alternatively, it may be pointed out that the revenue
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buoyancy which we are discussing is in part attributable to an increase in the
effective rate of taxation (the effective rate of income tax levied on each pound
of actual income increased in every year between 1967 and 1973 with the
exception of 1972)? The rate at which revenue buoyancy will continue in the
future depends on factors such as the growth in real income, the rate of inflation,
and changes in the tax structure, none of which can be predicted with any

confidence in the present economic climate. However, the acceleration in infla-
tion since 1973-74, combined with the present income tax structure (which is
progressive with respect to money incomes), implies a continued rise in the
effective rate of taxation despite the adjustment in personal allowances. Hence,
non-Rates tax revenue will most probably continue to exhibit the sort of buoy-

ancy experienced between 1971 and 1972.

(c) Reduction in Government Expenditure:
Finally, wc may express the estimated net loss of t,’tx rcvcnue resulting from

the three policies towards the Rates as a percentage of current expenditure by
public authorities. The 1972 figure for this item (given in NIE) was £770"7
million. Relating our estimates of the three policies towards the Rates to this
total we see that the net loss of revenue as a result of policies A, B, and IC
represented 3"0,5"3, and 6"9.per cent respectively of public authority expenditure.
Thus, the reduction or abolition of the Rates could be made good by a reduction
in the volume of current public expenditure of these proportions. (These figures
are lower than the proportion of tax revenue lost by these policies partly because
we include transfer payments in our definition of public expenditure but exclude
social insurance contributions from our definition of tax revenue.)

Phasing
All our calculations have been based on the single year 1972-73 for reasons

stated at the beginning of the Section. Measuring the cost of implementing
changes in the Rates over a four- or five-year period would involve additional

assumptions about the growth of revenue from all forms of taxation, the rise
in the cost of providing the 1972-73 standard of health and housing services,
and may improvement in the standard of these services over time.

Policy A is, however, already partially implemented (removal of health and
most honsing charges from the Rates). Looking to the future, the cost of the rele-
vant options is measured by the additional cost of policies B and C, given that A
has been implemented. This can be calculated readily enough from our esti-
mates in this Section. Thus, if we assume that policy A had been fully imple-

mented in 1972-73, the additional net loss of revenue from fully derating private
residences would have amounted to 3"1 per cent, and of abolishing Rates com-

4’ Cf. Revenue Comlnlssione~ (1973-74) Table 74.
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pletely to 5"4 per cent, of total tax revenue. If both policies A and B had been
implemented (health and most housing charges gone, and private residences de-
rated) then the additional cost of abolishing the Rates would have amounted
to 2"2 per cent of tax revenueJ

Economic Implications of these Policies
If total tax revenue remains constant but the sources from which it is obtained

are ,altered, there are implications (a} for the distribution of income and (b) for
the allocation of goods and services. Precise estimates of the repercussions under
either of the headings require specific assumptions about the incidence of the
t,%x system. This is a topic we take up in Section 7, where the theoretical issues

and the available empirical material on the incidence of the Rates are presented.
We may anticipate some of our conclusions from Section 7 here and assert

that a shift of tax liability from the Rates to other forms of taxation is unlikely
to have a major impact on the a/ter-tax distribution of income. We argue in
Section 7 that the Rates are probably roughly proportional to income in the
non-agricultural sector. Taxes such az VAT and excise duties are generally
regarded by cconomists as slightly regressive in their incidence (even when certain
items are zero-rated). The income tax structure is inherently progressive, but its
actual operation is probably le~ progressive than an examination of the rate
structure suggests. Social insurance contributions may be regarded as a severely
regressive pay-roll tax. Thus if these taxes singly or in combination are used to
replace the Rates, the net effect on income distribution would hardly be signifi-
cant.

There would, of course, be significant repercussions for specific groups in
society. In Section 7, we emphasise that the Rates are a relatively heavy burden
for some older people living in owner-occupied houses. They would be affected
by any incrc~e in indirect taxation, and possibly also by inereascd income
taxation, but on balance their tax liability would probably decline if the Rates
were abolished. Farmers whose land holdings do not benefit from full Rates
relief would probably also experience a net reduction in tax liability if Rates
were abolished, to a degree that depends on the implementation of income taxa-
tion in the farming community. We emphasise in Section 7 that despite anoma-
lies in the valuation of agricultural land for rating purposes the Rates as
administered in Ireland are a progressive form of taxation in agriculture, so that
abolition of Rates in agriculture would benefit the wealthier farmers on average
more than the less well-off.

The effects of abolishing Rates on the allocation of national income are more

5" These are not simply the differexaces between the earlier percentages. If policy A had been
implemented throuagh an increase of other tax revenue of 4"3 per cent, the additional cost policy B
would be (T5--4"3)+ I’o43=3’I per cgnt.
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difficult to assess than axe the distributional implications of this policy. Follow-
ing the lines of our theoretical discussion in Section 7 we would expect some
increase in property values and some additional inflow of resources into the con-
struetion industry. As we emphasise later in this study, the Rates are a tax on
structures and lower tile rate of return to building activity and to capital
generally. For a house of £30 rateable valuation, with the Rates poundage £7,
the abolition of Rates would imply a reduction of £210 annually in the out-
goings on the house. Even if all of this annual outlay is not eapitalised, the
effect on the rate of return to house construction and to capital generally cannot
be trivial.8 Most economists subscribe to the view that the substitution of addi-
tional income (including profits) taxation for a tax such as the Rates would
represent an improvement from an efficiency or resources allocation viewpoint
(the arguments on this topic axe summa.rised by Harberger, 1973, p. 28) although
against this must be set the possible adverse repercussions of raising the marginal
rate of income taxation. On balance, then, it seems that the economic ease for
retaining the Rates must be based mainly on the effect this tax has on income
distribution rather than on any presumed superiority of the tax from an efficiency
viewpoint.

Administrative Considerations
It may be argued that the Rates enjoy considerable advantages from an ad-

ministration point of view: ease of collection] certainty and stability of the
base, and a low level of evasion. Some of these advantages may be shared by
other taxes, such as VAT and excise taxation, but the income tax is obviously
more open to avoidance by those with resources to devote to finding loopholes
in the tax code, or partial evasion by those whose income is not subject to
PAYE. The balance of these administrative considerations may serve as a
further argument for the retention of the Rates. However, the valuation system
is part of the administration of the Rates, and we shall see in Section 6 that

establishing a fair and efficient valuation system is a complex task from both
the economic and administrative viewpoints. However, some of the reforms in
the rating system discussed in Section 6 would, it is argued, introduce desirable
effects on the allocation of resources.

Wider Implications o[ Abolishing Local Taxation
If Rates were abolished, and no alternative local tax put in their place, there

would obviously be serious implications for the whole system of local govern-

6. We take this point up at greater length in Section 6.
7. The cost of administering the Office of the Revenue Commi~ione~ in 1973/74 amounted to

2"2 per cent of the revenue yield of the taxes collected, compared to 2-3 per cent ol" the t972173 Ratcn
yield devoted to collection, so that on this score the Rate~ are similar to other taxon in lreland.
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ment. We have noted (in Section 2) the argument that local democracy c,’m only
survive if a significant proportion o1 local expenditure is financed from local tax
revenue. We have provided some internationa/ comparisons of tile importance of
local tax revenue in financing local expenditure, but it is beyond the scope of
this study to evaluate the rtle of a local tax system in promoting local democracy.
We wish, however, to draw attention to this issue in the context of our discussion
of the economic implications of an abolition or reduction of the Rates.

Conclusion
We have presented estimates of the loss of Rates revenue that would arise

from reducing or abolishing the Rates. The net loss of tax revenue ,as a result
of these policies would ,amount to about three-quarters of the lost Rates revenue,
thin to offsetting rises in incorac anti corporation profits taxes and indirect taxes.

The net loss of revenue could be financed either by increasing other tax rates,
reducing government expenditure, or reliance on revenue buoyancy. This last
alternative implies that either other tax cuts do not materialise or government
expenditure is held below what it otherwise would have been. On the basis of
the 1972-73 situation we showed that phasing out health and most housing
charges from the Rates would have cost 4"3 per cent of the yield of all taxes other
than Rates and social welfare contributions in that year. Completely abolishing
Rates would have cost 9’9 per cent of non-Rates tax revenue. On the other
hand, the cost of these two policies would have amounted to 121 and 279 per

cent, respectively, of the growth in non-Rates tax revenue (,after allowing for
the effects of inflation) between 1971 ,and 1972.

Decisions about whether to redistribute the tax burden from Ratepayers to
others must be made on tbe basis of an assessment of the effect of this tax com-

pared with the alternatives on income distribution and resource a/location. A
case can cert,’finly be made that an income tax or general sales tax (or VAT) is
more economically efficient than the Rates, in the sense that they result in fewer
distortions in the allocation oI economic resources. The effect o! the Rates on
income distribution will be discussed in Section 7~ where it will be pointed out
that it is probably no less progressive than the taxes whose yield would replace
the revenue from the Rates, and that some relatively minor changes in the ad-
ministration of the Rates could make them quite a progressive tax.

Finally, decisions concerning the abolition or reduction of the Rates must take
account of the possible implications for the whole system of local government
and local dcmocracy of reducing the importance of what is at present the only
source of tax revenue controlled by loci/ authorities.



Section 6

The Base of the Property Tax : Rateable Valuations

Introduction

R
ATEAULE valuations are used in calculating the Rates payable on property
]Liable for Rates. These valuations are also used in means testing for social

assistance payments, entitlement to participate in free hospital services, valuation

of some realty for estate duty purposes, and in assessing liability to income tax
on agricultural income. It is therefore a matter of wider concern than merely
the equity of the rating system that rateable valuations should be fairly assessed
tltroughout the country. Moreover, with the introduction of several new capital

taxes, the whole issue of valuing ,assets for tax purposes has gained importance.
Valuations, when first assessed in the mid-nineteenth century, were based on

"net annual values" or, in contemporary terminology, the annual net rent of the
property. Net rent equals gross rent less depreciation, interest, Rates, insurance,
and maintenance expenses. This net rent, in the case of a house, would be the
net income the house-owner could obtain by renting the house on the open
market.

Rents do not remain constant : some areas become more or less desirable with
the passage of time due to shifts in the supply and demand for property. A
general increase in rentals, in an inflationary period, does not imply that
relativities are disturbed, but changes in the rents of some properties compared
with others give rise to inequities if the property tax is based on obsolete valua-
tions. Clearly, the only way to avoid inequities in the administration of the Rates
is to provide for periodical general revaluations of all taxable property. This is
the case, for example, in Britain, the United States, Canada and Germany (FR),
where there is an obligation to undertake periodic revaluations for taxation
purposes.

A general revision of rateable valuations has never been unclertaken in Ire-
landJ The original (Griffith) valuation was carried out over the period 1852-65,
and the assessments arrived at are still in force on all agricultural land and on
most buildings still surviving from that period. Ireland, a/one among the countries
singled out in Section 3 as heavily dependent on property taxation, has no

1. The old city of Dublin was revalued in 19o8-t5 and Watcrford in 19e4-26. General Revisions
have also been carried out in Galway City and Buncrana.

80
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requirements regarding periodic revaluations, although the 1852 Valuation
(h’eh’md) Act contained provisions for revaluations.2

The practice regarding new propcety was in thcory to set valuations at about
one-third of the net rental value (in the ca.se of rented property) or one per
cent of the capital value (in the case of residential property). This formula has
become increasingly irrelevant with the acceleration of inflation : if it were now
applied to new property, and no revaluation of older property were undertaken,
the result would be a massive undervahmtion of older property. Actual practice
is ba.sed on an attempt to keep valuations of new property in line with those of
similar property in the area.

We do not intend to provide a detailed discussion of the vagaries of the Irish
valuation system, which have been the subject of much discussion elsewhere. It is
relevant to note that a former Commissioner of Valuation may be quoted in
favour of a general revaluation as the only solution to the problem.’ We present
a short review of the statistical evidence of the relation of valuatiorts system to
income by county. Evidence is also quoted on the refiability of agricultural land
valuations, both within a county and between counties, as indicators of actual or
potential productivity. Finally, we examine the relationship of sale price and
rateable valuation for a sample of private dwellings in Dublin.

The Relationship o[ Rateable Valuation and Income
In Table 6.1, we set out the rateable valuations of the 26 counties for 1969-70

(column 1). It is necessary to amalgamate the data for all the local authorities
in a county in order to present data on a basis comparable with county
incomes.’ In column 2 we show county rateable valuation as a percentage of
personal income. Column 3 shows income arising in agriculture per £1 of
agricultural land valuation. The Rates poundages are set out in columns 4 and 5.

(a) Agricultural Valuations
The variations between counties in income ,arising in agriculture per 21

valuation have ,already been documented, notably in Attwood and Geary (1963),
Table 12. Walker (1964) drew attention to the extreme positions of Kerry and
Wcstmeath on the basis of the 1960 data, and we may confirm from Table 6.1
that the s,’une pattern held in 1969. Hence, the results shown do not reflect short-
turn influences prevailing in only one year.

In valuing agricultural land "tbe valuation represented the net annual value
thereof with reference to the . . . average prices for the years 1849-57 for the
main crops and produce at the time . . ." (quoted in Interdep,’u’tmental Corn-

2. For a history of the Irish valuation system, cf. Interdepartmental Committee on Local Finance
and Taxation, 09661.

3. Cf. Interdepartmental Committee, 1966, p. t3.
4- We also amalgamate Tipperary NR and SR since county income figure~ are available only on

this basin.
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T^n~ 6. I : Rateable valuation, income and Rates poundage b), count.y, 1969-7°

County

Income arising Rates poundage in
Rateable valua- in agriculture

Total rateable tion as per cent of per £1 of agri- County Total
valuation    personal income cultural land health county,

valuation district

O) (2) (3) (4) (5)

£’ooo per cent £ £ £
Dublin 5,5oo’8 I-2o 35’97 3.20 3"98
Cork 1,9o5"o 1.28 38"24 4" 17 4’43
Limerick 76o’5 x .36 3 I. 15 3"83 4"2 I
Waterford 436-6 l "37 27"87 4.oo 4"39

Carlow 204"4 1.60 24"24 3"93 3"9 l
Kildare 393"7 l ’37 3 I.o2 3’29 3"3 I
Kilkenny 4o3’3 l "78 26.28 3.38 3.5l

Laois 273"5 1’89 23"3x 3"75 3"75
Longford z 69.7 1.88 19’49 4’ 7o 4"69

Louth 382.8 I. 19 23"69 3.6o 3 "88
Meath 615.5 2.63 16.31 2.73 2.74

Offaly 287-6 1.67 2o.88 3"6~ 3"62

Westmeath 37o’4 2.02 x2"97 3"55 3"63
Wexford 452"4 1"52 3x’73 3’78" 3’8o

Wicklow 379"7 l ’59 21.39 2’87 3.88

Clare 41 i. l x .5° 27. t i 3"95 3"90
Kerry 430-5 1-09 55 ’60 5" x 3 5" I o
Tipperary 789"5 1’67 27"o0 3"81 3"82
Galway 686.5 l "39 32.88 5"o7 5.o6

Leitrim 151 "7 1-80 23- x 2 4"45 4"45
Mayo 425.l 1.21 34"79 5"35 5’29
Roscommon 333"6 2.oo 22"47 4"35 4"35
Sligo 260.6 1.55 24’93 4’29 4’27
Cavan 3o8.7 1.77 27’74 4"oo 4’oo

Donegal 399’2 1.21 27"74 5’ 18 5.09

Monaghan 3oo. i i .9° 25.55 3.65 3.63

Total ~ 7,032.5 x .38 28’45 -- --

Basic sources: RLT 1969-7o; Ross 0972).

¯ Averages of the poundages of the rating authorities in each county, weighted
by the R.V. of each authority.
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mittee, 1966, p. 8). Thus, apart from the possibility that the original valuations
may never have been equitable, they could have become inappropriate over the
last ’125. years due to a variety of factor~, such as, changes in transportation
(which opened up areas of the country that were relatively isolated in 1850), the
reduction in population pre~ure, especially in the western regions, improvements
in technology which benefited some soil-types more than others, changes in the
relative prices of crops, and so on. Moreover, the Grit~th survey was begun in
the south-west in the immediate aftermath of the famine of the 1~340s, and
progressed northwards over a tlfirteen-year period during which the rural
economy recovered. The net outcome of all these forces is a very definite regional
pattern in the degree of under and over-valuadon; valuations are notably high in
a group of midland counties (Westmeath, Longford, Meath and Offaly) and
notably low in some western and southern counties (Kerry, Galway, Mayo).

Studies have been made of the relationship of individual agricultural land
valuations to soil type, both within a county and between counties. Lee and
Houghton (1968) exrmained the relationship between soil type (indicating pro-
duction potential) and land valuations in county Wexford. They concluded that
the rateable valuations in Wexford were unsatisfactory and that "with the exeep-
*.ion of Broadway soils, it may be concluded that no relationship exists between
land valuation and productivity" (p. 163). Frawley (1972-75) carried out a study
of valuation on a sample of farms in counties Wexford, Limerick, Carlow and
Clare (based on the Farm Management Surveys of 1966-69). He found no
significant relationship between soil type or stocking capacity and rateable valua-
tion, but a significant relationship between stocking capacity and soil type. This
evidence suggests that rateable valuations are unsatisfactory as measures of both
the actual and potential income of agricultural holdings at the individual farm
level as well as between different regions of the country.

The Interdepartmental Committee (1966) was not in favour of a revaluation of
agricultural land due to the expense and difficulty involved, and the importance
of derating in relieving many farmers of Rates liability. We have drawn attention
to the wider implications of agricultural valuations and, in particular, their use in
means testing. Furthermore, the extent to which a farmer benefits from derating
also depends on rateable valuations. Thus we feel a general revaluation should
cover agricultural land. The basis for a revaluation would be a detailed soil map,
now av,’filable for the whole country. Such a map forms the basis of the Federal
German Land Valuation Law, which assesses land values for both income and
wealth t~x purposes. This system has been taken as a model for similar schemes
in some Eastern European countries, and has recently been held up as a model
for the United Kingdom in connection with valuations for the proposed gift
and ~,ealth 1.axes (ef. Weiers and Reid, 1974, who p~’ovide a very detailed
description of how such a scheme operates).
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(b) Rateable valuation o/buildings: Results o/a sample o/private dwelling sales
in Dublin

The basis for valuing (for rating purposes) realty other than land was "the
average letting value of each piece of property, over and above Rates, repairs,
insurance and maintenance". In view of the more active market that probably
exists for private residences in the main urban areas, compared with that for
agricohural land, the need for periodic revaluations is likely to be more acute in
the case of the former. In addition to the possibility of individual anomalies

having become very important since the mid-nineteenth century, there may also
be certain systematic biases: for example, local authority houses have tradi-
tionally been valued lower than similar owner-occupied houses, and there are
grounds for believing that larger residences are somewhat under-valued com-

pared with smaller properties.
Rateable valuation, being the assessment for tax purposes of the net annual

rent of the property, should be closely associated with sale price or market value,
since this is the capitalisatlon of the net rents anticipated by the purchaser. (In
many US jurisdictions, the assessment for property taxation must by law be kept
in line with the market price of comparable properties.) Since in Ireland the
rateable valuations of many properties have not been adjusted to reflect changes
in the property market, we would not expect too close a correlation between
rateable valuation and market prlce---this is a measure of the inadequacy of the
valuation system. Our interest lies, however, in discovering whether any
systematic association exists between the ratio rateable valuatlon/sale price and
sale price. If the valuation system worked flawlessly, and without delay, then
the ratio RV/P should be constant between different properties, and no such
systematic association would exist. We obtained data on the sale price and the
rateable v,’duadon of 71 private dwellings in the Dublin area which were sold
during the first nine months of 1974. These data were published in Hibernia
Review. In Figure 6.1 we graph rateable valuation as a percentage of sale price,
on one axis, and sale price, on the other. There is a distinct impression of an
inverse relationship between these variables.

This impression is confirmed by the following regression (double-log
specification) :

Rateable valuation/Sale Price= ’03999-0"393 Sale Price

(20"468) (5"893)
(t-ratios in parentheses) R1=0"33

(The specification we used was RV/P----aPb. One could alternatively test the
following specification: RV=aPTM. The same estimate of b is obtained from
both specifications, although the R.’ is much lower in the specificadon we used.)
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The interpretation of this result is that, as sale price increases by one per cent,
the ratio of valuation to sale price falls by almost 0"4 per cent. Alternatively, as
sale price increases by 1 per cent, rateable valuation rises by only 0"6 per cent.
Thus, although it would obviously be important to retest our finding on larger
samples, our evidence points to a systematic, and quite substantial, under-
valuation of relatively expensive residences. This tendency would obviously tend
to reduce the progressivity of the rating system, and should be eliminated if the
system is to be more closely related to "ability to pay".

The Effective Rate of Taxation
As property is not valued equally throughout the country, variations in Rates

poundages do not necessarily reflect variations in effective rates of taxation. For
example, two houses yielding the same net rent may be valued differently: if
one were valued at £40 and the other at £30, the effective rate of taxation
would be the same on both of them if the Rates poundage on the first were
£5"00 and on the second £6’67. If we assume that the net rental of the house
is £1,000 a year, the effective raie of taxation in this example would be 20 per
cent of the net rental.

We know of no data which would allow us to calculate effective rates of pro-
pcrty taxation in Ireland. Our hypothetical example above may not be
unrealistic ’.for some houses in some areas. We can, however, gain insight into

,I
variation m tax rates bev, veen counties from the data of Table 6.1 column 4,
which displays the Rates poundages by county. It seems not unreasonable to
assume that the capital value of property in a county should be a fairly constant
multiple of income in the county. Thus, in the absence of any tendency for the
valuation system to vary systematically between counties, the ratio rateable
valuation/income should be fairly constant across the country. We may note, on
the basis of column 2 in Table 6.1, that this is not in fact the case. This ratio
may be taken as a measure of the degree of over- or under-valuation in a
county : when it is above average, it may be argued that property in the county
tends to be overvalued, and vice versa. (The main source of the variation is in
the ratio of valuations to income in the agricultural sector, as already noted.)

In the context of measuring effective rates of .property taxation, it is interest-
ing to note that the ratio of valuations to income is negatively correlated with the
Rates poundages : the correlation coefficient between columns 2 and 5 of Table
6.1 is -0"56 (or -0"58 if Dublin is omitted), which is highly significant statistic-
ally. This ’suggests that Rates poundages I~end to offset somewhat the over- and
under-valdation that occurs between counties. It also suggests that effeedve
rates of taxation vary less between counties than is suggested bY’ the Rates

poundages.



A full evaluation of the differences between counties in the burden of the
Rates would have to look not only at the amount levied in Rates on simil,’u"
properties in different parts of the country, but also at the Rates-financed
expenditure in different a~eas. High rates of taxation can be compensated for by
correspondingly lfigh rates of local expenditure. A ratepayer may be happy to
pay high Rates if the result is a high standard of locally fin,’mccd public services.
Marshall (1922) referred to onerous Rates as "those which yield no compensat-
ing benefit to the persons who pay them" (p. 79~). As an extreme example he
mentions the case of a municipality levying Rates to pay interest on a loan
incurred for an enterprise that failed. Instances of onerous Rates would, he felt,
tend to be reflected in depr~d property values : we return to this point below.

¯ Thtm, anomalies in rateable valuations between rating authorities could be
offset by (i) variations in the Rates poundages, and (ii) variations in local expendi-
ture. Strictly from a rating point of view, then, variation in valuations between
rating authorities may not be very significant, but, as we have stressed, the use of
rateable valuations for national means tests, and for calculating the Rates relief
on agricultural land, lends significance to such variation. Moreover, anomalies in
valuations between individual properties in the same jurisdiction cannot be offset
by variations in poundages or expenditure.

The Effect o/Rateable Valuation on House Prices
Consider two houses identical in every respect expect that one h,xs a rateable

valuation twice the other’s. If these houses ,are located in the s~’tme rating author-
ity, the effective property tax on one is twice that on the other. What effect will
this have on the sale price of the two properties? Or, to what extent wiU the
difference in tax rates be capitalised?

First let us consider the theoretical side to the question. (We draw heavily on
dates’ exposition, in his Appendix to Chapter 4.)

Let P,

Y

=the market value or sale price of the first house.

=the annual rental income (equal for both houses) net of everything
except Rates, assumed constant in all years.

RVa =rateable valuation of the first house.

R =Rates poundage, constant in all years, r=market interest rate
n =life of houses (years)
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According to the standard theory of asset valuation, with full capitalisation of
property taxes,

n

P =Z (r-R.RVl)
(I +r)’

Now the price of the second house, with RV2----2RV~

Hence if the assumption that differences in property tax rates are fully capital-
ised is correct the difference between the prices of the two houses will be

n

PI--P2= Y~ R.RV

In order to calculate the effect a difference in rateable valuation has on house
prices, we need to make assumptions about n, the life of the house, and r, the
relevant interest rate.

If we assume6 that n----4o, and r=3%, then ~ 1 ----~3.1. If R=£7,

"’ (I+r)

and RV=£2o, then the difference between the P1 and P~ in the above example
would be £3,234. If Y, the rental of the two houses gross of Rates, were £i,ooo
then the two house prices would be ~’19,866 and £x6,632 respectively. Thus
the fact that the rateable valuation of the first house is only half that of the
second results in a price differential equal to i8 per cent of the average of the
prices of the two houses.

The numerical results depend upon the values of Y, n, r, and i we have
assumed, but the basic point is unaffected by these considerations : if the housing
market operates so that there is complete capitalisation of differentials in effecdve
tax rates, then sale prices will fully discount these differentials, and the rational
house purchaser will not feel any sense of injustice at the valuation of a house.
In our example, he is indifferent between paying £19,866 for a house on which
he has to pay annual Rates equalling £140, or ~16,632 for a house with a

5- Note that all our calculations are in cortstant prlces: the interest rate we use is a "real" rate.
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Rates bill of £280. However, having bought, for example, the undervalued
house for £19,866, he would suffer a substantial capital loss if a general revalua-
tion occurred and his rateable valuation doubled with the result that his house
would sell for only £16,632.

Does this imply that anom,’flies in rateable valuations are not a source of
inequity in taxation and, even more surprisingly, that a general revaluation
would be a source of injustice because of the arbitrary capital gains and losses

it would occasion? Only ,an extreme interpretation of the theory would warrant
these conclusions: first, we do not know to what extent the housing market
actually capitalizes differentials in rateable vahlations in Ireland. There has been
no empirical research on this point here. The available evidence from the US

suggests that housing markets there do capitalize some of the t,-tx rate differen-
tials: Oates concluded that "approximately two-thirds is being capitalised in
the form of depressed property values" (p. 173). A more recent study concluded,
however, that these differenti,"ds tend to be fully capitalised (Church, 1974).

There are reasons to expect that the Irish housing market would capitalize less
of the tax differential than is the case in the US: the lower rate of internal
migration characteristic of this country probably results in a narrower housing
market in many areas, with less information on which to base capitalisation. The
Irish housing market is probably also fairly highly sogmcnted : building societies’
policies towards the purchaser of older honsing nmst reduce the degree of
capitalisation of valuation differentials between old ,and new houses. Valuation
differentials between new honses would have a much smaller effect on house
prices than our model predicts due to the effect of Rates remission over the
first nine ),ears. Moreover, the model presented above assumes full information
about future prices mad interest rates, which obviously is not the case in the real
world.

In ,any event, capitalisation of t,’ux differentials can of itself cause, as well as
rectify, injustices. Consider the case of a house-purchaser whose property declines
in relative value over the years. The fact that his rateable valuation is not
adjusted to reflect this decline in market value will eventually result in an addi-
tional capital loss when the house is sold. Capitalization only offsets inequities
in the rating system that arise from tax differentials that are [ully anticipated at
the time o/purchase.

This discussion of capitalization underlines the need for frequent revaluations,
so that rateable valuations are not allowed to become too far out of line with the

result that serious capital gains or losses occur at the time of revaluation. The
existing Irish situation, where discrep,’mcies have built up over more than a
century, is therefore a very difficult case. Our evidence from the sample of Dublin
house sales suggested that if a general revaluation were undertaken, the capital
losses would be concentrated at the upper end of the housing market. This
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mitigates somewhat the hardship that would be caused by the revaluation. In
extreme cases, where valuations had to be substantially increased relative to the
average, special concessions might have to be devised. Nonetheless, the dilemma
exists : failure to revalue implies perpetuating some unfair aspects of the Rates;
while a revaluation will result in falsifying the expectations of some house pur-
chasers about the flow of net rentals from their property. One possible solution
would be to make revaluation in excess of, say, 25 per cent effective only on the
transfer of ownership of the property.

The Basis lor a Revaluation
In view of the anomalies that exist in the valuations for rating purposes, both

within and between local authorities, we believe that an equitable rating system
cannot be constructed in the absence of a general revaluation of land and build-
hags. The cost of such a revaluation must be regarded as part of cost of admini-
stering the rating system which, as we have mentioned in Section 5, at present
compares favourably with that of the rest of the fiscal system.

In general we-believe that the recommendations of the Interdepartmental
Committee (1966) on procedures should be followed in executing a revaluation.
However, we differ with their recommendations on p.vo major points. First, for
reasons advanced earlier in this Section, we believe that a revaluation of agricul-
tural land should be part of a general revaluation. The basis for the revaluation,
as we have already outlined, should be potential output as gauged by soil type

and produce prices, modified perhaps by such factors as farm location and
fragmentation. The model for such a system exists in Germany (Federal
Republic) and elsewhere. Secondly, we feel that the principle of site valuing
should not be dismissed but should be incorporated in a general revaluation of
land and buildings in urban areas.

The basic principle of site valuing is that land bc valued according to its
most remunerative potential use as defined by the planning authorities. The site
or "ummproved land value would then form the basis of the property tax. This

system operates in a number of countries including New Zealand, Denmark,
and parts of Canad,’h South Africa, and the United States. The main benefit of
site valuing is the penalty it imposes on a failure to put land to its most efficient
use.

Support has emerged in recent years for this idea :

This tax prop~al would increase the tax rate on land values and decrease

the tax rate on improvement values. The basic rationale is that by reducing
the tax on improvements, we make them cheaper to build and maintain,
and by raising the tax rate on land we force its owner to use it more
efficiently. (Cord, 1973, p. 104.)
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Another commentator has summarised the case against taxing buildings ,as
follows :

When buildings arc taxed, the tax on a pared of real estate depends on the
use to which the owner puts it. If the tax is high enough to matter, it biases
the owners against the heavier-taxed use. It biases them against supplying
new floor space and shelter, and in favour of billboards, gas stations, junk-
yards, open storage, parking lots, baronial estates, obsolescence, speculation,
and dilapidation. In general it favours old over new and ranks high among
factors that retard urban renewal. It tends to restrict supply and maintain
rents paid by the poor... (Gaffney, 1972, p. 143).

It is trne that we lack empirical estimates of the magnitude of these effects
in the Irish economy. We judge, however, that on balance the �ffect of slte
value rating would be a more efficient use of scarce urban land. In any general
rewduation we thereforc recommcnded that the value of sites (as defined by the

planning authorities) be raised relative to that of the structures on the sites.
Alternatively, consideration should be given to a differential tax system, with
much higher Rates levi.ed on u.rban land than on the improvements buih on such
land. The latter procedure has been adopted in Pittsburg, for ex,’u’nple, wherc
"the value of the site and the structure are distinguished in the assex~znent pro-
ccdure, and the tax rate on thc site value is twice the rate on the value of the
structt~res". (Oates, 1972, p. 144). A scheme of this type was advocated for
Ireland over 60 years ago by a minority of the Royal Commission on Local
Taxation (1902) who felt that "the site when separated from the structure ought
to be capable of bearing somewhat heavier taxation" (Colfins, p. 130). The
Interdepartmental Committee (1968) rejected the economic arguments in favour
of site valuing prim~ily on philosophical grounds: "ownership of land in onr
society does not carry with it the ability or the obligation to realise the full
potential profit from that land" (p. 43). Further objections were raised as to the
practicality of such a scheme in Ireland. It was, however, suggested that a "very
full investigation" of the idea of site rating be conducted (p. 44).

A pilot surveys c,’u’rled out in Britain in the e,’u’ly 1960s concluded that "the
field work involved in valuing slte only is very much less than valuing site plus
improvements!’ ,and "that the difficulties are likely to bc no more complex nor
intractable than those met and solved under the present orthodox system" (p. 13).
This conclusion from a realistic pilot scheme, involving the total revaluing of a
town of 20,000 population combined with the fact that this method is in use in
Denma.rk and .elsewhere, suggests to us that it would not’ be impracticable in
the Irish context.

6. Cf. Raring of Site Values, Report bn a [fflot a’ur~y at Whit~lable, (1964).
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It is to be strewed that the economic case in favour of site valuing rests not
merely on the penalty it imposes on leaving a site vacant or derelict, but on the
fact that all suboptimal land use is penalised, e.g., the use of a site zoned for
residential purposes as a single-level c,’u- park or the retention of old and delapi-
dated structures on important urban sites. This type of taxation would, it should
be acknowledged, place an additional cost on developers who acquire lots
piecemeal for eventual consolidation into a single large development and allow
the existing structures to deteriorate wlfile waiting to consolidate the entire site.
At the moment, the costs of such development are shifted to tenants by, in effect,
gradually withdrawing the sites in qnestion from the property market. In any
move towards site valuing, however, safeguards should be built up to avoid
penalising developers for delays at the planning stage due to the planning
anthority rather than to the developer.

We /eel that the economic arguments in favour of switching some of the tax
on urban I,’md ,’rod buildings from the buildings and onto the site have grown
enormously in importance since the 1968 Report cited above was published.
Serious consideration of a reform along these lines should be given in connection
with the urgently required general revaluation. The proposal would remove one
of the criticisms currently made of the Rates, namely, the disincentive they
create for improvements ,and constn~ction generally. However, exclusive reliance
on site value rating to raise the revenue currently obtained from the Rates could
lead to a serious decline in land values in what are at present highly valuable
areas, ,and a flight of businesses and residences to more modestly valued sites.

Exemptions ]rom and Remissions o[ Rates
A factor tending to force up the tax rate on real property is the partial or

complete exemption of certain categories of real property from Rates. This
narrows the effective base of the tax. All the various remissions and exemptim~
were reviewed in detail by the Interdepartmental Committee (1967). Table 6.2
lists the main headings under which Rates remissions and exemptions are given,
together with estimates of the los~ in rates revenue in 1973-74. (Table 6"2 does
not include the exemption on government property which is made good by a
state grant in "lien of Rates" nor the relief of small holdings, which is made good
by the agricultural grant.) Clearly, most of the exemptions of churches, schools,
hospitals and similar non-profit institutions (accounting for about 20 per cent of
the total) will remain, although there may be room for applying stricter criterin
in granting relief under these headings. Certain other exemptions and remissions
should be terminated, as already recommended by the Interdepartmental Com-
mittee and for the most part accepted in the White Paper (1972) which recom-
mended that "work should commence on the preparation of a Bill" which would
modernise and restrict the scope of relief from Rates (19. 2).
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T.~BI.E 6.2: Rate exemptions and remissions and estimates of loss to Rates in 1973-74

Estimated
Exemption/remission loss to Rates at Comments

1973-74 poundages

~’OOO
New houses, 4,352-7

New Houses (Gaeltacht)I 99.8

Reconstructed houses 96o.3
Water and sewerage 178.4
Undeveloped areasI 2ol "6
Fisheries" 42"o
Land in urban areas 242-4
Temporary reduction of valua- 20oo-o

tion acts
Canals and railways 24-o

ESB (generalion and distribution 8,ooo.o
lines)¯

Public and charitable 4,234-5

Remission: Cg Rates payable in
1st year, ~g in 2nd, etc.

Remission: .~ Rates payable in
ist year, ,~ in 2nd, etc.

Exempt, but valued for rating

To be phased out completely
by I976

See paragraphs 65 and 66 of the
Report of the Interdepart-
mcntal Committee

Exempt and not valued

See Report of the Interdepart-
mental Committee

Total 20,335.6

¯ Aboli6on recommended by Interdepartmental Committee on Local Finance and
Taxation (i 967).

Source: Personal communication fi’om the Department of Local Government.

There ks no case for subsidksing electricity consumers by exempting ESB
generating and transmission facilities from local Rates. The need to remove
the statutory exemption of mines and .oil-wells from Rates ks more urgent now
than in the past, due to the demands these undertakings make on local infra-
structure ,’,.s they grow in importance. The treatment of off-shore production
facilities for rating purposes should ,also be reviewed.

The question of Rates relief on new private houses, which the Inter-
departmental Committee felt should be abolished, is more complex. One valuable
function which this relief serves is to relate Rates liability somewhat more closely
to net, ~ opposed to gross, ownership than would othenvise be the ease. How-
ever, this was not the purpose of the scheme and it is obviously not an efficient
way of achieving this goal, as it only takes into account the age of the house, and
not the mortgage indebtedness of the occupier. A disadvantage with the present
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scheme is the burden it places on owners of older houses in localities where there
is a vel3’ high rate of house construction, notably, in county Dublin. The fact
that local authorities have no discretion about granting such remissions suggests
that a case exists for compensating them for some of the lost revenue from central
government funds. Rather than continuing to place the entire cost of this remis-

sion on other local ratepayers, a compromise should be reached, with the central
government agreeing to meet part of the cost of the remission of Rates on new
private housing. These changes in the exemptions and remissions of Rates would
spread the tax more equitably over the population and extend the scope of the
tax in a once-for-all-manner. They would not, of course, signficantly increase the
responsiveness of the base to economic growth in the long-run. As can be seen
from Table 6.2, total remissions and exemptions in 1973-74 cost an estimated
£20’34 million in loss of Rates which amounts to 28 pea" cent of Rates actually
paid in that year. Implementing the recommendations of the Report (assuming
tlmt new house exemptions were paid by the Exchequer) would resuh in the
removal of about three-quarters of the remissions and exemptions listed in
Table 6.2 and would allow poundages to be cut by about 20 per cent.

Conclusion
The rateable valuations on which the Irish property tax system rests are

obsolete. There is considerable evidence that significant anomalies have arisen in
this valuation system over the years. In this Section we summaHsed the available
evidence and added some new data on th~ issue. We drew attention to the
regional variations in rateable valuation of agricultural land, as well as to the
existing literature on differences between individual holdings in certain regions.
On the basis of a sample of recent sales of private residences in the Dublin area,
we showed that there is a systematic tendency for the rado of valuation to sale

price to decline as sale price increases : the evidence suggests that more expensive
properties tend to be undervalued compared with less expensive.

The importance of these considerations is not only that they weaken the llnk
between the rating system and "ability to pay", but also that they give rise to
inequities wherever rateable valuations are used in means testing and similar
contexts. The case in favour of a general revaluation is, however, modified by
the possibility that differences in effective tax rates within a local authority are
capitalised in house prices, and hence a revaluation could cause significant capital
gains and losses among property owners. We pointed out that we lack evidence
on the importance of capitalisation in Ireland, and that, while it might offset
some of the inequities due to the valuation system, it might give rise to fresh
ones.

Our judgement, therefore, is that the Rates can only function as a fair tax if a
general revaluation of all rateable property takes place. Where major adjust-
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ments in vainadons are called for, special concc~ions should be allowed, such as
deferring ttle coming into operation of the new valuations until the ownership of
the property changes. We recommend that in revaluing agricultural land, the
German system, staxting from soll maps, should be taken as a model. In
rcvalulng urb,’m property, consideration ought to be given to reducing the

burden of the Rates on structures and increasing it on sites; while not recom-
mending that complete reliance bc placed on site value rating, we believe that
the economic case for lessening the t,’u< on structures and increasing that on sites
is convincing.

The effective valuation of the country could be increased by removing some

of the existing remissions ,and exemptions from Rates. Most of these have no
economic justification. The most important candidates for termination axe the
exemptions of ESB generating and tr,’msmission facilities and of mines. There is
also a case for returning to loc,’d authorities some of the revenue lost due to the
national policy of Rates remission on new private houses. If all of these reforms
were implemented, the Rates poundages could be reduced by at least twenty
per cent without loss of revenue, and the burden of the tax would be spread
more equitably.



Section 7

The Incidence of the Rates

IN tiffs Section we review the theoretical issues involved in asse~ng theincidence of the Rates and evaluate the available evidence on the way the
burden of this tax is distributed in Ireland.

In the course of this discussion the terms "progressive", "proportional", and
"regressive" will be used frequendy. These terms indicate whether a person’s
tax liability as a proportion of income increases, remains constant, or falls, as his
income increases. The terms are purely descriptive. It is not implied that a
"progressive" tax is necessarily superior to a "regressive" one. It is true that
many economists subscribe to the view that "progressive taxation is . . . one of
the central ideas of modern democratic capitalism" (Blum and Kalven, p. 1),
but it is now widely recognised that the optimal tax structure for society depends
on assumptions about the "fair" distribution of income, and, in particular, about
the degree of inequality that is acceptable (Atldnson, 1973). For these reasons the
progressivity or otherwise of the tax structure as a whole, or of any individual
t,’ux, must be decided by a pnfitical process. An important r61e can, however, be
played by economists in clarifying the incidence of alternative tax structures.

By "incidence" we mean the changes caused by a tax in the distribution of
real after-tax income or purchasing power available for private use. In the
present context we are concerned primarily with differential tax incidence, that is
with the changes that would occur if the money now collected from the Rates
were collected through some other tax. It is usual to compare the incidence of
the Rates or any other tax under study with that of a proportional tax on
income.

The Incidence of a Property Tax : Theoretical Issues)
It would be inappropriate to discuss in detail the recent theoretical literature

on the incidence of property taxation, although it is of great importance to an
evaluation of the incidence of the Rates. We present instead a brief summ.’u-y of
the main issues.

In discussing the incidence of a tax, economists are not concerned with the
legal base on which the tax is levied : what matters to them is whose purchasing

t. This discussion draws heavily on Netzer’s 1973 article, "The Incidence of the Property Tax
Revisited".

96
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power is reduced as a consequence of the tax. The excise tax on beer, for
example, is legally payable by the brewers, but most of the tax is probably borne
by beer drinkers, because the price of beer is raised as a result of the tax and
there is no serious fall-off in cortsumpdon as a result of the higher prices. This
"forward shifting" of the tax is probably quite common in the case of excise
taxes, which are generMly levied on commodities with a low price elasticity of
demand. A tax may also be shifted backwards, resulting in lower wageS, etc.,
being paid to the factors of production employed in producing the taxed com-
modity. The main effect of a tax on theatres, for example, might be to lower
the income of actors. The type of shifdng that occurs, and the degree to which
a tax can be shifted at all, depends on the elasticities of demand for the com-

modity and of supply for the factors employed in producing it.
Traditionally, the Rates have been regarded as an excise tax on certain

categories of reproducible capital (namely, housing and buildings) and on land.
We noted in Secdon 3 that national income accountants tend to classify the
Rates a.s a "tax on expenditure". This amounts to assuming that the tax is shifted
forward to the general price level (including rents). Thus, implicit in this treat-
meut of the Rates is a theory about the incidence of the tax.

There is little difficulty in dealing with the effects of Rates on land, wlfich is
non-reproducible ,and fixed in supply. A tax on a factor of production whose
supply is fixed cannot be shifted forward to consumers of the products produced
by this factor, and hence it results in a lower net income to the factor of pro-
ducdon,a The burden of a general tax on land will therefore be borne by land-
owners in proportion to their holdings. In the Irish case account must, however,

be taken of special considerations such as the effect of Rates relief and the
manner in which the valuation system operates.

The incidence of Rates on improvements and structures is more difficult to
evaluate. The conventional view, dating back to Marshall and Edgeworth
writing at the end of the nineteenth century, is that Rates are an excise tax on
buildings and tend to be shifted forward to the consumers of the goods and
services provided by these buildings. In the case of commercial structures, the

result is a higher general price level, in the case of residential structures, the
result is higher rents. Marshall, however, emphasised that "onerous" local taxes
on property, ,as he called unusually high taxes that were not offset by correspond-
ing benefits, would, in the long run, drive down the value of property in the
locality and be borne by property-owners rather than consumers.

In recent years there has been a growing "revisionist" view of the incidence of

2. We ignore the po~slbilltles that landowners may withdraw somc land from cultivation ,as a
result of the tax, or that improvcment~ in land will be le~cned by the tax: these actions could, in the
case of land that is for letting, result in Rates being shifted forward in form of higher rent~. There is
also the po~slbility that Rate* are reflected in higher prices in markets subject to price supports etc.:
thi~ may be relevant for some agricultural producta in Ireland.

G
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property taxes, associated with the writing of Mieszkowski and Harberger. Their
analysis starts from the assumption that the property tax is levied uniformly on
all types of property, and that the supply of savings is not responsive to the rate
of return on savings. Given these assumptions it can be shown that the property
tax cannot be shifted forward.

Under these assumptions, a general (ad valorern) tax on capital will be
equivalent to a tax on profits and the real burden will be on owners of
capital in proportion to their holdings (Nctzer, p. 517).

While the revisionist viev,’point is theoretically rigorous, the realism of the
assumptions on which it is based is questionable. In Ireland the tax on property
is not a general tax on reproducible capital, but is confined to real property.
The same is largely true in the United States, although some local authorities
tax private cars and some other easily assessable forms of personal property.
Despite tim slighdy broader coverage of the property tax in the US than in
Ireland, Netzer estimates that in 1966 over 4-0 per cent of national tangible
wealth was not subject to property taxation.~

If we take the data for estate duties as a guide to the Irish situation, we may
see that 36 per cent of the net capital value of estates in 1973-74 was in the
form of realty (cf. Revenue Commissioners, 1973-74, Table 50). Thus it could be

that only about one-third of the nation’s stock of tangible wealth is liable to
Rates. Hence, this tax is very different from a uniform tax on all wealth.

Even that portion of the nation’s tangible wealth that is liable to tax is not all
taxed uniformly. There are remissions and exemptions and variations in rateable
valuations (discussed in Section 6) which give rise to different effective rates of
taxation.

These considerations suggest that although a general, uniform tax on property
will not be shifted forward and is therefore equivalent to a tax on profits, actual
systems of property tax such as the Rates in Ireland, are neither general nor
uniform, and hence significant excise effects (or shifting) occur. The tax is there-
fore at lea.st in part a tax on housing services (resulting in higher rents) and on
the goods and services produced in rateable commercial property (resulting in
higher prices for these items). For an evaluation of the incidence of any actual
system of property taxation a mixture of the traditional and the revisionist view
is appropriate. The traditional view cert,alnly overstates the degree of forward-
shifting, but it is not plausible to assume that such shifting is non-existent : the

3" Although many state and local governments in the US; legislate for a tax on all property (personal
and real), only $820 million was raised from personal property, compared with $25.4 billion from real
property taxes in 1966. The main taxed items of personal property were automobiles and household
furnishing3 (See Pechman and Okner, 1974, p. 99)-
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exact incidence, of the tax is, however, unknown and any attempt to allocatc
its burden must be very tentative.

This issue is not only of theoretical concern: it has major implications for
measuring the burden of property taxation, and whether such taxation is pro-
grcssive or regressive. According to the traditional view of the Rates, the burden
should be allocated to households in accordance with their expenditure: and is
therefore regressive. According to the revisionist view, the burden of the tax
should be allocated according to household ownership of tangible wealth or
capital, and dais tends to make the t~x progressive.

The Incidence o/the Rates in Ireland

(a) Rates on Agricultural Holdings

About 19 per cent of Rates paid are in respect of agricultural land. We have
seen that a tax on land lowers the rate of return on land. The levying of Rates
on Agricultural land means that farming is less profitable than it would other-
wise be. But a discussion of the effect of Rates on the distribution of income
within the agricultural sector in Ireland must take account of the effect of
Rates relief. We outlined the operation of Rates relief on agricultural land in
Secdon 5, and drew attention to the fact that about 77 per cent of holdings are
completely relieved of Rates. The following illustrates the effect of reficf on
holdings of various valuations (assuming a poundage of £6"09).~

Valuat~n of Holding (~) Gross Rates on Land (£) Net Rates payab& by
~ndholder (£)

20 122 0
5° 305 15~

zoo 609 365
15o 914 578

If valuations were a reliable indicator of net agricultural income arising from
a holding, the Rates would be very progressive with respect to income. We have,
however, documented (Section 6) that there is considerable variation between
counties in the income arising in agriculture per £1 of valuation. In order to
illustrate the effects of this feature of the valuation system on the incidence of
agricultural Rates wc have calculated the examples set out in Table 7.1. In this
example the Rates are sharply progre~ive within a county: this follows auto-
matically if we assume that the amount of agricultural income arising per £1

4. We ignore the effect of allc~wances for agricultural labourers,
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T.~LE 7" X : Illustration of the incidence of Rates on agricultural holdings, t969-7o

Income arising, t 969-7° Net Rates payable as per
cent of income arising

Valuation Mayo Meath Mayo A4eath Mayo Meath
of holding average average poundage poundage average average

(£’5’35) (£’2"73)

(,) (2) (3) (4) (5)    (6) =(4)1 (7)=(5)1 ’
(2) (3)

(£) (£) (£) (£’) (£’) per cent per cent
2o 696 326 o o o o
5° t,73o 8t6 t34 68 7"7 8"3

xoo" 3,479 z,63° 321 163 9.2 IO’O
~5o" 5,2~9" 2,446 5o8 259 9"7 to’6

Net Rates payable

¯ Less than one per cent of Mayo farmers hold land valued £ioo or over compared
with 16 per cent of Meath farmers (el. Census of Population, 1966, Vo[. IV. Table
]2),

Note: Calculation of net Rates payable based on the fact that holdings not exceeding
£’2o valuation are completely relieved of Rates, holdings not exceeding £33 valua-
tion pay full Rates on the portion of the holding exceeding £‘2o, and holdings over
£’33 pay 2o per cent Rates on the first £’20 valuation and 7o% on the remainder.
We take no account of the employment allowance.

Income Arising data from Ross (t97~), Table 15.

valuation is constant within a county,5 while the proportion of the holding that

is relieved of Rates falls ,’ts the total valuation rises.
The situation when farmers in different counties arc compared is, however, less

clear-cut. In extreme cases, the anomaly could occur that a farmer with a more
valuable holding in a relatively under-valued county pays a smaller percentage
of his income in Rates than a farmer on a less valuable holding in a relatively
over-valued county. To illustrate this problem, we have taken the cases of Meath
,and Mayo in Table 7.1. A Mayo farmer on each valuation of holding (with
average income arising per £I valuation) would pay a lower percentage of his
agricultural income in Rates th,’m a Meath farmer on a holding of similar
valuation. This problem is aggravated by the fact that the average size of holding
in Meath is much higher dian in Mayo. In 1969-70, 94 per cent of agricultural
holdings in Mayo were £20 valuation or less (and hence fully relieved of Rates)

5" "~at’e realise, of course, that varlatiorm do occur even within counti~. ~s documented in Section 6,
but we assume thee are not systematically related to the valuation of the holdings. In fact, evidence
from Farm Management Surveys sho~ that output per £1 valuation is higher on small than on large
farms: this tends to increase the degree of progressivity in the Rates.
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compared with only 5ff per cent in Meath. (These happen to be the highest and
lowest counties with respect to this statistic.)

The above calculations illustrate two features of the Irish rating system as it
operates in the agricultural sector :

(1) The system of Rates relief achieves progressivity of taxation where

the valuations are an accurate assessment of income arising.

(2) Regional variations in the relationship of valuations to income make
this progressivity less clear-cut than it would be if all valuations

accurately reflected income arising.

(b) Rates on Commercial~Industrial Property

Just over a quarter of the Rates payable is in respect of commcrci,’d/industrial
property. The traditional view is that this tax to the extent that it is not allowable
against profits tax is shifted forward to consumers through an increase in the
general price level. Thus, as we have seen, Rates on commercial property are
often viewed as analogous to an indirect business tax.

It is in respect of the Rates on this type of property that the revisionist argu-
ments have greatest relevance. Netzer in his 1973 review of theoretical and
empirical work on the tax concludes that "forward shifting of non-residential
property ta.xes has been overstated" (p. 527) in studies (such as his own) which
estimated that up to 80 per cent of such t,’uxes were borne by consumers through
higher commodity prices. It is now widely accepted that a significant propor-
tion of Rates of non-residential real property are borne by properW owners
through a lower rate of return on their investment.

If the Rates on commercial property were fully shifted forward, as in the
conventional analysis, their incidence would be mildly regressive, as is typical
for an indirect business tax. If, however, we ,’dlow that a significant part of
the burden of this part of the Rates is borne by profit income, then the incidence
of this part of the Rates may well be progressive.

(c) Rates on Private Residences
Just over half of Rates payable were on this type of property in 1968-69. We

mnst subdivide this category into (i) Rates on houses rented from local authori-
ties (ii) Rates on other rented housing (iii) Rates on owner-occupier dwellings.
We do not have a breakdown of the importance of Rates from each of these
sub-eategories, but the 1971 Censuz reveals the following allocation of private
dwellings: rented from local anthority--16 per cent, other rented--13 per cent,
owner-occupied--59 per cent, other (including vested cottages)-----12 per cent.
Clearly, Rates on owner-occupied dwellings are the dominant consideration in
,assessing the incidence of Rates on private residences.
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The traditional approach in evaluating the burden of Rates on owner-
occupied housing is to assume that the owners, a.s consumers of housing services,
bear the burden. The progressivity or otherwise of the Rates is then assessed
by seeing what proportion of income is paid in Rates by various income groups.
The revisionist critique of this approach raises the point that owner-occupiers
bear the burden of the Rates in their capacity ,as investors in property rather
than as consumers of housing services. Moreover, the ta.x system as a whole sub-
sidises investment in home-ownerskip to a very significant extent, and the Rates
may be’ viewed as an attempt to levy a tax on some of the benefits granted to
home-owners through other parts of the tax system. It could be argued, for
example, that if Rates on private residences were abolished, the income-tax
deductibility of mortgage interest on these properties should be removed.

The Household Budget Inquiry 1965-66 is the latest data source available
for an analysis of the Rates using an expenditure approach. This approach is
useful only if the traditional view of the incidence of the Rates is accepted.
Moreover, the available data suffer from the following defects for the purposes
of our expenditure approach to the anMysis of the incidence of the Rates :

(i) The Inquiry deals with urban households only.

(ii) Since 1965-66 Rates Waiver Schemes have been introduced by many
local authorities to relieve the poorest households of Rates liability.

(fii) .The only income data given in the Inquiry relates to current income :’
this may not be appropriate in assessing the incidence of the Rates,
since expenditure on housing is presumably more influenced by life-
time income than by cmvent income.

(iv) The Inquiry does not distinguish in the relevant expenditure tables
between owner-occupiers and tenants. For owner-occupiers there are
entries for an item called "Rates, Water Charges, Ground Rent"; for
tenants there are entries for ,an item called "Rent, Rates, Water
Charges". This makes it impossible to obtain the Rates liability of the
various income groups.

(v) The range of weekly incomes covered in the relevant tables is fairly
narrow--from £10 and under to £30 and over.

Despite these serious defects in the data, we have set out in Table 7.2, an
analysis of Rates paid by income group.* We express expenditure as a percentage

6. Another defect of the data is the failure to impute a rental income to owner-occupiers, which
would tend toraisc the income of low-income families proportionately more than that of richer families.
This adjttstment has been shown to render the US tax on rc~identlal property roughly proportional
to income (Maxwell. p. tSst).
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TABLE 7.2 : Weekly expenditure on Rates. water charges and ground rent as percentage of total
expenditure by owner-occupiers classified by household composition. 1965~6

Expenditure on Rates, etc.
Gross weekly Total house- Average number of rooms
¯ household hold expendi- £ as percentage of    per household (of which
income (£) ture (£) gross weekly ex- sublet)

penditure

Under £10 (Oq6)
£,0-20 (0-20)
£20-30 (0’4 ~ )
£3° and over (o’l 5)

Household composition : i or 2 adults

6"85 o’19 2"8 3-9~
14"77 0’42 2"8 4"54
23"44 o’7I 3"0 5"42
34.28 o.85 2.5 6.25

Household composition : 2 adults with children

’Under £io ,, .27 o-13 1.2 3-92 (--)
£,o-2o ~ 17.4o 0.25 1.4 4"39 (0"03)
£20-30 25"49 0"60 2’4 5-38 (0"04)
£3° and over 37.13 1.o8 2-9 6.95 (oq5)

Household composition: Other households without children

Under £1o 1o.48 o-12 t-I 4.3° (0.05)
£ ~ o-20 19" 19 0-26 i "4 4’58 (0"04)
£2o-30 26"33 0"4 [ I ’6 5" 19 (0"08)
£3° and over 38’74 o’55 l "4 5"42 (o- 17)

Household composition: Other households with children

Under £1o i o.91 o. to 0.9 3"86 (0-04)
£ 1 0-2o 19.i6 9.i9 i.o 4"49 (o-ol)
£20-30 26"90 0"25 0"9 4’ 76 (0.02)
£3° and ovcr 4I’48 0’60 1"4 5"59 (0’04)

All households

Under £1o 7"85 oq6 2.1 3"94 (O’I 3)
£’1 0-~o 17"24 0-26 i "5 4"49 (0.08)
£2o--30 26 "49 0"40 l "5 5’ 13 (0.06)
£3° and over 39q5 o-59 1-5 5.82 (o.o7)

B.asic source: HBI, Table [ IA.

.Note: Expenditure on this item is by definition zero for all other than owner-
occupiers. The low proportion of owner-occupiers in the lowest income group
therefore biases this figure toward a progressivity that may not exist in reality.
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of Gross Weekly Expenditure rather than of income to modify the effects of
point (iii) above in recognition of the fact that total expenditure is usually
accepted as a more accurate figure than total income in inquiries of this type.

Table 7.2 shows that zoithin each household classification (except "one or two
adults"), Rates are progressive in the sense that those in higher expenditure
groups spend a higher proportion of their total expenditure on Rates than do
those in lower groups. Even when all households are aggregated, without allow-
ing for household composition, the Rates are proportional over the three highest
groups, ,although regressive from the lowest to the second group. This con-
clusion is quite different from that reached in a recent analysis of the same

data: due m,’dnly to the use of "gross weekly income" instead of "total house-
hold expenditure" in classifying households it was concluded that Rates were
sharply regremive (el. de Buitleir, 1974, Chapter 5).

The data in Table 7.2 must be interpreted in the light of the fact that as
income rises it is likely that the proportion of owner-occupiers also increases,
and, hence, expenditure on "Rates, etc.", in the Household Budget’s definition
goes from zero to a positive total. Without being able to allocate the Rates ele-
ment in the total "rent, Rates, etc.", for rented accommodation, it is impossible
to complete this analysis of incidence, but we suggest that the analysis pre-
sented in Table 7.2 significantly modifies the view of the Rates as steeply re-
gressive on owner-occupiers. (In fact, Walker in his 1962 paper expressed the

view that "Rates are a proportional tax with respect to the non-farming com-
munity," p. 18.)

We may alternatively explore progressivity in terms of whether the "expendi-
ture elasticity of demand" for the tax is greater or less than unity. We me.azure
this elasticity net of other influences. Pratschke, in his econometric study of the
1965-66 Household Budget Inquiry, reports the following estimates of expendi-
ture and household size elasticities.7

Expenditure Household size
elasticity elasticity

Rent, rates, water charges (rented dwellings) 0.088 0.095

Rates, water charges, ground rent (owner-occupiers) 1.625 --o’917

Total housing o-976 -- o-3 t 5

These results show that expenditure on the items under rented accommoda-
tion are not significantly associated with income. This is to be expected in view
of the amalgamation of local authority tenants and others in this group. The

7. Table Az~.Note that the results in this table differ from those in Table 12, due to typographical
errors (as confirmed by Dr Pratschke in a petaonal communicationI.
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vez3, high expenditure elasticity for "Rates, etc.", (which is recorded only among
owner-occupiers) shows either (a) that as income rises, people prefer to be
owners of their own houses, or (b) that within the class of owner-occupiers,
expenditure on housing rises more rapidly th,-m income, or (c) some combination
of (a) and (b). It seems to us that these results support the view that Rates are
not regressive with respect to total expenditure. We accept, however, that others
may view tile available evidence as inconclusive due to absence of details of the
Rates element in the rents paid by tenants in the Household Budget Inquiry.

The widely-held view that Rates are regressive seems to derive mainly from the
fact that many retired persons, living on reduced incomes, own houses bought
when their incomes were much higher. Tliese people must pay relatively high pro-
portions of their current incomes in Rates. This phenomenon undoubtedly
accounts for the relatively high proportion of total expenditure devoted to

Rates by households consisting of one or two adults, as shown in Table 7.2.
Households of this type, with a total outlay of £6’85 a week (in 1965-66)
spent a higher proportion of their total expenditure on Rates than households
with children living on a total expenditure of over £25 a week. Whether this
illustrates regressivity or not is partly a matter of terminology. If it is to be
called regressivity, then it should be borne in mind that the average number of
rooms per household (exclusive of those sublet) owned by the former group was
3"75, compared with 5"34 in the latter--almost certainly a much higher number
of rooms per person in the first case. This illustrates the point that if one is com-
mitted to using income as a measure for "ability to pay" Rates, it is important to
take household circumstances into account. The fact that total income is higher
in the second instance is not nece..~arily an indication that the ,amount to be
taxed away by the Rates should be higher. According to a fairly objective
criterion (size of household), the "need" for housing is greater in the second
instance. A virtue of the Rates in this context is the incentive they create for
householders to sub-let part of their accommodation and thereby increase the
supply of residential units. As an alternative to this, there exists the possibility
for householders with large houses to sell and move to smaller ones.

In the case of privately rented accommodation, it is possible that landlords
be,u- some or all the burden of the Rates. Technically, the extent of the burden
on landlords depends on the elasticity of supply of rented accommodation. If
this is high, owners will restrict the supply in response to an increase in Rates
and force rents up. We know of no evidence on supply elasticities in Ireland,
but American evidence suggests that "the burden of an increase in the property
tax will fall in good part on rental property owners" due to low short-run

elasticities (Netzer, p. 525).
Local authority rents are subsidised both from central and local revenue in

accordance with an income-related differential rent scheme. In 1972-73 the
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typical tenant of a new local authority house was in the following situation
(,assuming a valuation of £12 and a Rate of £6) :9

Charges

Economic rent £‘9.25

Rates £1.38

£to’63

Payments

Rent (under differential £2-~O’]paid~. byrent)
£1.38.j tenantRates

From Rates
£4.4o’1 subsidy

From central government £’2.65 J

Total £’to.63

The loan charges and construction etc. costs have increased significantly since
1972, but rents have remained relatively static.

A tenant pays more or less in rent depending on his basic income and his
family circumstances. The maximum rent payable is the full economic rent
(£9’25), the minimum is zero. But the Rates are payable in full by the tenant,
regardless of his income, from the date of occupancy, although in cases of hard-
ship they may be waived or written off as irrecoverable. In 1973-74 about one-
and-a-half per cent of Rates payable locally were waived : this would be about
three per cent of the Rates on private dwellings. Just under 26,000 Ratepayers
benefited from these schemes and about 20 per cent of the Rates waived were in
respect of local authority tenants. Seventeen county councils operated waiver
schemes, ten did not. All four County Borough Councils operated schemes.

The method of subsidising housing to local authority tenants can give rise to
false impressions of the burden of the Rates. ,’ks income rises, a tenant’s Rates
payment remains static and an impression of regres.sivity is created. It is, how-
ever, more instructive to look at the net transfers occurring on the Rates account.
The typical tenant depicted above is clearly receiving a net subsidy of £3"02
weekly from the Rates, and this subsidy falls as his income rises. When viewed

in this light, the net burden of the Rates on local authority tenants is pro-
gressive, despite the fact that gross Rates payable by tenants are not income-
related.

After 1976 the entire rent subsidy will be borne by the central government.

8. This illustration uses data contained in the release by the Department of Local Government,
"The Management of Local Authority Housing: Subsidy, l/.enting and Sales: Policy and Practice",
May i974. By 1977 the entire housing subsidy will be met from Central Government funds. This
scheme applica to all new lettlngs since 1966, and to some older houses. A declining proportion (at
prcacnt about one-third) of local authority housing is in fixed rents.
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In this situation our argument about the net subsidy from the Rates account
ceases, to be relevant; But it is not irrelevant to look at the net subsidy on the
housing account to the tenant, "and arguably any evaluation that concentrates

on Rates liability but ignores the overall subsidy is misleading.

Summary o[ the Incidence o[ Rates

We may summarise our conclusions regarding the burden of the Rates a~
follows :

Proportion
Catego@ of property of rates

paid (1969)
per cent

Incidence assumptions Conclusion about incidence

t. ’ Agricultural land tS.9 Burden falls on Progressive, due to
.. owners of land operation of Rates

relief

2, Commercial] 27’5 (i) Shifted forward to M.ildly regressive
Industrial real general price level
prpperty" (a) (ii) Borne by profits Progressive

3. Residential real 53.6
property

3a. Owner-occupied (3~)(b) Borne by owners Regressive at low
income level, otherwise

. proportional

3b. ¯ Privately-rented (7)

3e. Rented from local (9)
authority

3d. Other (7)

Total rateable property l oo

(i) Borne by tenants Regressive
(ii) Borne by landlords Progressive

Progressive due to incidence of net subsidies
under differential rents scheme

Probably similar to owner-occupied

(a) At least a third of thls liability may be offset against income]profits tax liability.
The incidence of profits taxation is probably similar to that of Rates., , i    .

(b) .Based on distribution of household;~ by nature of occupancy,
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Unfortunately, it ks impossible to add these categories to arrive at an overall
a.~essment. Furthermore, in the absence of a comprehensive study of tax inci-
dence in Ireland it is impossible to asse~ the impact of the Rates on the tax
system as a whole. It is, however, clear that the major suspicion of regre~vity
arises from 3.a.--the incidence of Rates on owner-occupiers whose current in-
come is low. Many of die people in this category are living on pensions. They
acquired their houses when their income was higher, and when they had depen-
dent children living with them. Their problems are made more acute in a period
of rapid inflation, when the purchasing power of some pensions is being seriously
eroded. On the other hand, the ex~tence of Rates provides an incentive to
owner-occupiers to sub-let or sell property and thereby increases the supply of
housing units.

Rates Relief and Making the Rates More Progressive
If Rates relief in the non-agricultural sector is to help low-income households

for whom the tax is an unreasonably heavy burden) it should be based on an
assessment of the household’s income and other circumstances, and integrated
as far as possible into the existing (national) welfare system. The existing Rates
Waiver Scheme is limited in scope, and, being optional at the local level, it
automatically introduces local variation in the relief provided. Even ff the presem
scheme were made obligatory on all rating authorities, its availability to low-
income families would depend on local decisions, and would tend to reflect
local financial resources.

Other countries where taxes similar to the Rates are ,as important as is the
case in Ireland have implemented schemes to make the tax le.~ inflexible and
more sensitive to the taxpayer’s current circumstances. In the United States,
schemes to modify the impact of property taxes on the less well off are in force
in several states. Under what ks generally referred to as "circuit-breaker" legisla-

tion, relief ks extended to home-owners and renters :

Eligibility conditions usually specify one or more of the following : an age,
income, wealth and residency test, and a maximum credit. The tax relief
is in the form of a credit against state income tax and features a cash
refund if the property tax concessions e~xceed income tax liabifity. The
program is designed to be administered by the state tax department and
financed from state general fund revenues. (Mitchell, 1973, p. 368).

The schemes are designed to relieve that part of the property tax bill that ks
considered "exce~ve" in relation to household income. The actual schemes
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operated in the various states differ significantly in details. In Wisconsin, for
example, a household with annual income of $2,500 would be entitled to a $90
relief on a property tax liability of $300.

In the United Kingdom, there are two relevant schemes.’ First, under the
Supplementary Benefits Act there is provision for including an amount for rent
in the calculation of the claimant’s weekly requirements. "Rent" for these
purposes includes Rates, and thus a claimant can seek to have his entire Rates
liability covered by Supplementary Benefits. The local officers administering the
scheme must decide (a) whether the rent is reasonable for the accommodation
and (b) whether the accommodation is reasonable for the claimant. A number
of criteria are laid down in axse~sing point (b). Provided both points (a) and (b)
are met, the rent (inclusive of Rates) may be met in full from Supplementary
Benefits.

The second relev,’mt legislation, introduced in the Rating Act, 1966, is the
system of Rate rebates. Ratepayers (other than those in receipt of Supplemen-
tar), Benefits) are eligible for rebate on a sliding scale, depending on household
income and family circumstances)D A married couple with two children qualify
for a rebate of £1’0ff a week if their income is ~22"00 weekly and their actual
Rates liability £1"50 weekly. The maximum rebate cannot exceed 60 per cent
of actual Rates, except where the houschold’s income is less than their "needs
allowance" (e.g., £23’75 for a married couple with two children). The central
govemment pays a 90 per cent specific grant towards the cost of rebates granted
by local authorities under the scheme. The legislation requires each rating
authority to operate the scheme (or to make a local scheme in place of the
statutory scheme).

The American schemes and the two British schemes have one feature in
common: the cost of granting relief to poor ratepayers is borne, not by the
IocM authorities, but by the central (or state) government. This is in contrast
with the Irish Rates Waiver Scheme, whose implementation is not required of
all local authorities and whose cost must be bol’ne by other ratepayers in a
locality where a scheme operates.

Another feature of the British scheme, shared by some of the American systems,
is its complexity and the degree of investigation of personal circumstances it
entails. This may give rise to serious inefficiencies : if it is desired to make Rates
liability very closely related to "ability to pay" the most logical course would be
full integration into the income tax code and social assistance code, rather than
setting up a parallel systcm of means testing specially for the Rates.

9" Our account is based on official summarlc~ of the relevant Iegislation.
io. The scheme can be summarlsed in the following formula: l~-ebate~o-6 Actual Rates ---0-06

(Income--Needs Allowance), provided actual Rates exceed a certain minimum. Needs allowances
are set accorrilng to a scale. (if income it Ic*$ than the needs allowatice, o.08 is substituted for o.o6
in the formula.)
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We feet tl~at the reforms of the Rates system in relation to’ reliefs and waivers
required in Ireland should embody the following principles :

1. A significant proportion of the cost of granting Rates relief should be
borne by the Exchequer.

2. A system of relief or waivers should be introduced on a national basis,
to operate according to uniform criteria nationally.

3. The system should operate with a minimum of administrative com-
plexity.

As an illustration of the type of scheme that would meet these criteria, we
soggest a national waiver of all or a significant proportion of the Rai.es liability
of those currently qualifying under the free electricity scheme." All, or a signifi-
cant portion, of the cost of such a scheme would be made good to local authori-
ties by the central government. The Rates waiver schemes currently in opera-
tion cost about three per cent of Rates paid by private households : if our pro-
posal cost three times this (see previous footnote) the cost to the Exchequer
would be less than 10 per cent of the Rates liability of private households, or
less than five per cent of the total Rates bill : at 1975 levels this amounla to just
over £4 million.

Any scheme designed to relieve the neediest class from its Rates liability will
tend to increase the progressivity of the whole rating system. It may, however,
be felt that much greater progressivity should be introduced into the.rating
system, while at the same time altording a more substantial degree of relief than
is implied in the proposal regarding social assistance payments. There are, after
all, many families with children on relatively low incomes who would not qualify
trader this proposal, but for whom Rates payments are a high proportion of
income.

There are a number of possible ways of achieving greater progressivity :

1. A certain amount of all residential valuations could be derated (the fi~’st
£X).

2. All residential valuations below a certain valuation could be completcly
derated.

3. A progressive tax structure could be introduced, surtaxing each £ valua-
tion in ~-xcess of a certain figure.

4. Some combination of the above three possibilities could be implemented.

t l. In general, all those living on social welfare (contributory and non-contributory/ pensions
qualify, provided they are living on their own or with another pensioner. In September t974 it was
estimated that about 80 thounand households qualified: this is just over three times the number benefit-
ing from a Rates waiver.
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The first option is, of course, similar to the scheme now in force with respect
to agricultural holdings, and we have already illustrated how it makes the Rates
progressive in flint sector.

In order to illustrate how some of the options we listed above might operate,
we have constructed the examples set out in Table 7.3. In doing this we have
associated a scale of rateable valuations with a slightly steeper scale of household
income so that the existing rating system is slightly regre.xsive. The thresholds

chosen for derating and surt,~x (£5 and £35 respectively) have no special signi-
ficance, and are for illustrative purposes only.

The cost of implementing a~y of these options would depend on the size
distribution of rateable valuations within the rating authority. Unfortunately,
no data on these distributions are available. It would, however, always he pos-
sible to adjust the poundage so that no loss of revenue results: this would resnh
in steeper progressivity than is the ease in our illustration.

The question arises whether these changes, if legislation were introduced to
permit their implementation, should be imposed uniformly throughout the
country (as is the case with agricultural de’rating) or left to the option of indi-
vidual local authorities. If left to local option, it is obvions that the poorer
authorities would have little motivation to implement them. If one authority

failed to implement such a scheme, neighbouring authorities would probably be
reluctant to do so. A further disadvantage of local option is the increase in the
divergence in effective t,~x rates between jurisdictions it could cause, wlfich
would increase the degree of forward shifting and excexs burden. Any move in
this direction would therefore be best imposed uniformly on all rating authorities,
and instead of relying on increases in local poundages to make good all the lost
revenue, some support from the Exchequer should be forthcoming if this type
of restructuring of the Rates is considered desirable.

Table 7.3 makes it clear that the Rates can be made as progressive with
respect to income as is desired. The combination of derating a proportion of the
valuation combined with a surtax on large properties (column v) would ensure
significant progressivity. Undoubtedly, however, altering the tax structure in this
way, even if carried out uniformly across the cotmtD,, would increase the excess
burden of the tax by increasing the incentive to llve in smaller houses in order
to reduce one’s tax liability. Moreover, all of these options share with the existing
scheme for Rates relief on agricultural land a reliance on rateable valuations in
determining the effective rate of ta.xation. Proposals to make the Rates more pro-
gressive or to take more account of "ability to pay" which rely on the options
we list above can only achieve limited effectiveness if the valuation system in
force is defective. For example, we have drawn attention to an apparent tendency
to undervalue expensive houses, and it is clear that if the Rates are to be made
more progressive, this aspect of the valuation system should be changed. In this
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TABLR 7.3: Illustration of the effects of alternative rating systems on the progressivity of the tax

(Poundage -----£’7)

Household
income

£

800
23000
4~000
6,000
8,000

(i) (ii)      (iii)     (iv) (v)

Rateable Existing Derating    Defiling Surtaxa Defiling
value of regime residences frst £5 RV on RV in first £5 RV

residences £5 RV or    on all excess of +surtax(a)
less residences ~35 in excess

of£35 Rv
£ Ra~p~ab&~percent~e~Inco~

5 4"4 o.o o.o 4’4 o.o
12 4"2 4’2 2’5 4"2 2"5
24 4"~ 4’~ 3"3 4"2 3"3
35 4"l 4"I 3"5 4"l 3"5
46 4"0 4"o 3’6 4’5 4’1

"Each £ RV over £35 taxed at one and a half times the poundage.

respect a rebate scheme, based on actual Rates liability, has an advantage over
a scheme that relies on rateable valuations.

Moreover, although ensuring progressivity with respect to income, the options
illustrated in Table 7.3 do not inerease the sensitivity of the Rates to household
circu~nstances : the tax burden on the single householder remains the same as that
on the large family, if they both occupy accommodation with the same valua-
tion. If this feature of the tax is felt to be unfair, a simple system of rebates
based on the number of dependent children could be operated : once aga.in, the
derating of agricultural holdings provides a model, namely, the employment
allowance of £17 against Rates liability for every male agricultural worker
employed.

The cost of a scheme of Rates rebates based on dependent children could be
estimated on the basis of the numbers qualifying for children’s allowances.
Ctea.rly, the rebate would have to be set fairly low, since appro.,dmately one
million children qualify for allowances: £5 rebate per child would therefore
reduce rates payable on private residences by perhaps as much as 20 per cent.
(The Rate Rebate scheme in force in the UK raises the Needs Allowance by
£2"75 per dependent child, and thus increases the Rebate by a maximum of
£ 11’44 a year for each child.)t~ A disadvantage of fiat-rate allowances in respect
of dependent children is the lack of selectivity entailed--the rich benefit as much
as the poor. Selectivity, however, can only be achieved if a complex scheme
similar to the US or UK models is introduced.

t2. Cases of the Rebate increasing by this much would be unusual, because households are more
like;y to qualify for Supplementary ~enefi~ in such circutr, smnces. A maximum figure of ~8"58
( ~£2-75 × o.o6 × 5~t) is more relevant.



ECONObIIC    ASPECTS    OF    LOCAL AUTHORITY EXPENDITURE    AND    FINANCE I 13

Wc do not unequivocally recommend that all the options we have discussed
in this part of the study should be implemented. The degree of progressivity that
should be incorporated in the rating system, the extent to which it should take
family circumstances into account, and the precise manner of achieving these
goals arc ultimately political issues. We have shown that the rating system can
be. altered to take these goals into account, and we have given some idea of the
cost involved in a possible scheme (although we lack data on the size distribu-
tion of rateable valuations, which are a key input in making these calculations).
The details of an operational scheme could be worked out a/’ter a decision is
arrived at on the type-of distributional �ffcct it is desired to incorporate in the
rating system.

Allocating the Benefits o[ Rates-financed Expenditure
In evaluating the burden of a tax which is earmarked for specific expenditure

headings, account should be taken of the dista’ibution of the benefits from that
expenditure. In Section 4. we presented data on the allocation of the Rates to
services. We drew attention to the fact that roads, sanitary services, and general
purposes will, possibly in that order of importance, be the charges on the Rates
by the late 1970s. Allocation of these categories of expenditure by income class
is not an easy task, but it should be attempted if a full evaluation of the burdens
and benefits of the Rates is to be undertaken~

The removal of health and housing subsidies from the Rates will significantly
alter the distribution of benefits from Rates-financed expenditure. Bodi of these
expenditure headings are means-tested, and the benefits ,are therefore automatic-
ally concentrated among lower income households. With the exception of Sup-
plemcntary grants for housing, the items that will remain chargeable to the
Rates are not means-tested but are available to all income groups. It could in

fact be argued that the benefits from these expenditures accrue disproportionately
to the higher income groups: roads, for example, benefit those owning cars
more than those without cars; the Rates-financed element in sanitary services,
such as water and sewers, could be seen as. benefiting the public in proportion
to their consumption of housing services; "the general purposes" heading is
hardest to analyse (the largest single sub-heading is "other"), but many of the
items (e.g., libraries, fire brigades, town planning) probably benefit the public
roughly in proportion to their income.
. A qualification could be c;ntered regarding the benefits of road construction
financed from the Rates in rural areas with high seasonal unemployment. In
addition to the benefits accruing to road users, it could be argued that benefits
are reaped by those employed on the projects who would otherwise be unem-
ployed and probably only eligible for unemployment assistance. These road
works constitute the clearest remaining example of redistributive expenditure
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financed from the Rates, although not all of the money spent on them can be
simply seen as an income transfer to those who would otherwise be unemployed.

Looking to the future, this type of roads expenditure is likely to decline rela-

tive to the other items chargeable, to the Rates. Thus it seems that the redkstribu-
tire effect of Rates-financed expenditure is not very great at the moment, and
will decline ~ health and housing subsidies are taken over by the central
govcrnmcnt.

Conclusion
The traditional view that Rates are regressive relies heavily on the theory that

Rates are an expenditure tax whose principal effect is comparable to that of an
excise tax on housing. Most recent discussions of property taxation emphasise
the fact that to some extent its effects resemble those of a tax on capital or
profits and hence may be progressive.

Our review of the available empirical evidence on the incidence of the Rates
in Ireland led to the eonchision that the operation of derating agricultural hold-
ings makes Rates progressive in that sector. This progressivity in agricultural

Rates imparts a slight progressivity to the rating system as a whole. The evidence
[or the non-agricultural sector suggests that Rates are a proportional tax in that
sector. Our examination of the burden of Rates by county (in the Appendix to
this Section) confirmed these conclusions and also shows how the extension of
Rates relief on agricultural land made the Rates more progressive between
1959 and 1969.

The evidence presented in this Section suggests that Rates may be a regressive
tax on owner-occupiers who arc retired. Many of these retired people own pro-
perty acquired when their incomes (and the number of dependents in their
families) were much higher than ks presently the case. A recurrent tax on part of
their gross worth (such as the Rates) may make heavy demands on their current
income. The only offsetting virtue of the tax in this situation is the incentive it
creates for such people to sub-let part of their property, thereby increasing the
supply of residential accommodation.

The most equitable way of removing this defect of the rating system is to give
Rates relief to low income households, by rebating all or a significant part of the
Rates liability of householders for whom the Rates are a particularly heavy
burden. One group that may be identified as belonging to this category in
Ireland are the non-contributory old-age pensioners who already qualify under
the free electricity scheme. A Rates rebate scheme for people with low incomes
should be administered uniformly throughout the country and a significant part
of its cost to local authorities defrayed from central funds.

The relief granted under this scheme might not go far enough, by failing to
meet many low income families with children for whom the Rates are a parti-
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cular burden. There is no problem in devising schemes which would benefit such
[amilies and also make the burden of the Rates more progressive: the example
o[ granting relief on agricultural holdings according to a sliding scale could he
used as a model in the non-agricultural sector. Moreover, consldcration could
be given to a surtax on valuations over a certain ceiling, ,and to a children’s
allowance scheme (analogous to the employment allowance in the agricultural

sector).
Apart from the inta’oduction of the Rates Waiver Scheme on a local option

basis in 1070-7 I, there have bccn no attempts to adjust the non-agricultural rates
to take "ability to pay" or family circumstances into account (unless some of
the remissions ,and exemptions could bc sccn as �fforts in this direction). But
there is no inherent reason why the Rates on private residences must remain a
flat-rate tax, proportional to valuations. We have emphasised in this Section that
relatively simple adjustments could be made to change the impact of the Rates
on income distribution to ,-my desired pattern.

We stress, however, that the schemes wc propose in order to make the Rates
more progressive would operate equitably only on the basis of a fair valuation
system. Any attempt to make the tax progressive by derating part of each
valuation (or sur-charging valuations above a certain size) would place an addi-
tional burden on the valuation system, and would add to the problems posed by
a defective system. Thus, in the absence of a revaluation, the fairest way to make
Rates more sensitive to "ability to pay" is a scheme which rebates some or all
of actual Rates liability, taking account of the income and family circumstances
of the ratepayer.



Appendix to Section 7

Evidence/tom County Cross-section Data on the Burden of the Rates

In Table 7A.I we set out the Rates payable locally (that is, exclusive of the
agricultural grant and the contribution in lieu of Rates) by county, together with

county income, for the agricultural and non-agricultural sectors in 1969--70. (It
has been necessary to amalgamate the county councils and the county borough
councils for Cork, Dublin, Limerick and Waterford and also North and South
Tipperary in order to be able to relate the data on local taxation to county
income data.) Dublin has the highest figure in column (3), but this is not an
exceptional value, and the Dublin figure is not the highest in either cohimas 6,
9 or I i. In fact, it is surprising to see that a relatively poor county such as
Westmeath devotes a higher proportion of personal income in Rates payments
than is the case in Dublin. (This arises due to the high proportion of agricultural
income levied in Rates in Westmeath, as was mentioned in our discussion of
valuations.)

Our interest in these data lies in seeing whether they reveal any association

between income and the proportion of income, devoted to Rates payments.
County averagds may, of coupe, hide variations within each county, and cannot
be taken as conclusive evidence of the progre..~ivity or otherwise of the Rates.
Such data do, however, supplement the household budget data already dis-
cussed, and are especially valuable in providing information on the agricultural
and non-agricultural sectors separately, and for the two combined.

We regressed Rates payable locally (per capita) on income per capita for the

two sectors separately and for the two combined. (Whenever we refer to agri-
cultural or non-agricultural Rates per capita, we mean per person in the res-
pective sectors.) For total Rates we used both total income arising and total
personal income as regressors. We performed double-log regressions for 1959-60~

and 1969-70. Our results are summarised in Table 7A.2 Our interest centres
on whether the income coefficient is greater or less than unity (indicating pro-
gressivity or regressivity). It may be seen that for total Rates, the personal in-
come coefficient is 1"7 in 1969, significantly greater than unity and indicating
that Rates are quite progressive between counties. In 1959 this coefficient was
not significantly greater than unity. The reason for the change between 1959

t. The data for this period are not presented here, hut are available on request.

if6
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TABLE 7A.2 : County cross-section regression results: Rates regressed on income, 1959-6o and
t 969-7°

(Double-log specification, t-ratios in parentheses)

Equation Dependent Income per
number Year variable Intercept capita R~

I 1959 RL --4.07 1.16Te 0-57
(4.00) (5.88)

2 s969 RL --7’33 i’66Te 0’67
(5"42) (7.2,)

3 x959 Rz --2"53 O’88TA 0’57
(3"34) (5"87)

4 t969 RL --4"76 I’24Ta o’63
(4"33) (6"53)

5 ’959 Non-Ag. Rt. --2.38 O.8OTNa o.2o
(,’57) (2.72)

6 1969 Non-Ag. Rc --3"97 I’o8 T~t, 0’26
(,’92) (3",0)

7 1959 Ag. R,, --4’47 t "34T.4a 0"57
(3"94) (5’79)

8 ,969 Ag. Rc --8"24 ,’93 T,,A O’59
(4"7o) (6"O4)

9 t969 Ag. Re 0-38 O’50 T,,a 0.32
(’"3) (3"56)

RL=Rates payable locally (total) per capita.
Non-Ag. RL=Rates payable locally (excl. agriculture) per capita.
Ag. Rz~-Rates payable locally (in agriculture) per capita.
Ag. Ra=Gross Rates (in agriculture)per capita.
Te=personal income (total) per capita.
T~ =income arising (total) per capita.
Ttca=income arising (non-agricultural) per capita.
T4a=income arising (agricultural) per capita.

and 1969 may be seen in the equations for Agricultural Rates (equations 7, 8
and 9): there was a large increase in the slope between 1959 and 1969. In
both years, the results suggest that Agricultural Rata were progressive between
counties, although the 1959 slope (equation 7) is not significantly different from
unity. In the non-agricultural sector the evidence suggests that Rates changed

from being regressive in 1959 to rough proportionality in 1969 as may be seen
from equations 5 and 6. Thus the overall result of progressivity is due primarily
to the structure of Rates payable in the agricultural sector. This in turn is due to
the operation of the agricultural grant in providing relief for the poorer holdings.
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This point is confirmed by equations 8 and 9- In equation 9 we regressed
Gross Rates payable in agriculture on income arising: the slope is only o.5,
and significantly less than unity. When Net Rates are used as the dependent
variable (equation 8) the slope rises to 1.93 and is significantly greater than
unity. Moreover, the Ks for Net Rates is much higher than for Gross Rates,
indicating, as we would expect, that the former are more closely related to
agricultural income.

The fact that, on average, Rates paid as a proportion of income is higher in
high income than low income counties does not deny the possibility that some
relatively rich people may pay less in Rates than some relatively poor people.
Nor does it deny the possibifity that some farmers may pay less in Rates than
members of the non-farm community who are less well off. Moreover, we have

already illustrated the fact that farmers with equal incomes may pay different
amounts in Rates depending on where they live. However, the results reported
in this Appendix show that there is a net tendency for Rates paid to be a higher
proportion of income in richer than in poorer counties, and thus there is some
evidence on the basis of the county data that Rates are progressive with respect
to income due above all to the system of Rates relief for agricultural holdings.



Section 8

The Regional Pattern o[ Local AuthOrity Receipts and Expenditure

WE reviewed in Section 1 the economic rationale of local government. Tlac’
existence of local authorities can be justified by the fact that they provide

certain public services more efficiently than can the central government, l.~cally
eontrol!ed and administered taxes derive from the desire to finance the activities
of local authorities at least in part from local resources. It follows, then, that a
review of local sources of finance would be incomplete without reference to the
pattern of local expenditure and in particular thc effect of different sources of
finance on local expenditure.

We have already drawn attention to the basic dilemma in this areb.; national
standards in the provision of local services are considered desirable, but �~cessive’
reliance on purely local financial resources could result in marked regional dis-
parities in the level of services provided. The response to this problem in Ireland
has been increased state grants for specific projects, and consequently a greater
dependence of local authorities on the central government in financial matters.

In the traditional thcory of public finance grants between higher and lower
levels of government are given considerable stress a.s a method of improving
the mLx of public goods provided by the local government. In general grants
can have three main functions :--
(i) redistribution, i.e., to cqualisc the resources of local authorldes; (ii) to make
local government expenditure responsive to local needs; and (iii) to encourage
the provision of services with large spill-over effects whose provision might not
be worthwhile for ,any individual local authority. An unconditional grant can
be used by the local authority as a substitute for local sources of finance, and
stimulates expenditure according to the income ela.sticity of demand for the
services being provided. A conditional, matching grant, acts as a reduction in
the price of providing a specified service, and stimulates expenditure by the local
authority in accordance with the price elasticity for the service in question.

In Ireland intergovernment grants are of two types :
(i) specific grants for the provision of particular services and (ii) non-specific
grants, elderly the agricultural grant and the contribution ha lieu of Rates. Many
of the grants of type (i) were originally percentage grants) However, as the

t. See Walker 096a) for a dis:umion of rhone grants in the early t96os.

J20
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demand for local’authority expenditure increased over the years, relief was giv/:ff
to the ratepayers either by increasing the percentage of plu’dcular services auto-
mafically financed by state grants or by allowing the ,amount given in grants to
drift upwards without reference to any particular formula. Recent changes in
the financing of housing will further increase the importance of specific grants
and make it even more difficult to classify grants as either percentage or re-
distributive in nature¯

The R~le o[ the Agricultural Grant
The agricultural grant is the means by which the state pays county councils

the Rates on derated agricultural land. In Section 5 we outlined the main pro-
visions regarding the system of derating now in operation. An important featu~’e

of this grant is that it is a subsidy to poorer individuals rather than to pc~rer
regions3

The grant is a block grant, which supports all the Rates-borne expenditure 9f,

county councils. There is a sense in which it is a matching grant because die
amount received depends on ;,.he Ratez poundage and hence, on die Rates

collected on the non-derated valuations in die count),. But die main determinant
of the grant is the ,amount of derated land in die county.

The grant has some features in common with revenue sharing and other
systems of, equalisation grants discussed in Section 4. These schemes are designed
to aid regions where local income and the local tax base are low, but also to
reward ~u’eas where.local "tmx effort" is high. We have shown that the agricul-
tural grant redistributes income’to areas of low agricultural income. It does not
however take account of low income in the non-agricultural sector. Thisdis-.
tincfion is important in the Irish context, as die corrclation between county in-
come per person in the agricultural and non-agricultural sectors w~ only 0,’3(
in 1969.j One of the questions which we explore in this Scction is the �ffect of
the agricultural grant on the level of local cxpcndlture and Rates paid locally. :

The following notation will be useful :

let RV=total valuation in a county,

DRV=derated valuation in county--agricultural
valuations benefiting from Rates relief.

~. Of course the grant aids all farmers, since all enjoy the benefit~ of derating on a proportion of
their landj but~ as w¢ ilh~trated in Section 7, the benefit declines as a proportion of income as the
valuation of the holding incre,’~.

3- Based on the data for income arising in Ross (1972). Income per person in each sector is defined
per head ol~ the population in that sector, However, the correlation between agrieuhural incomc and.
total income per person wa~ o.84~ so that total county income is reasonably closely related to agricul-

.rural income (per capitaI.                                                               ~ ,
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(Note that RV relates to the agricultural land and all rateable structures, where-
as DRV by definition refers only to a part of the agricultural land valuation.)

R = Rates poundage.

R(RV)=Gross Rates levied in the county.

A=R(DRV)=the agricultural grant (ignoring the em-
ployment allowance).

R(DRV) DRV.
The ratio of the agricultural grant to Gross Rates is R(RV) or RV

As is implied in the definition of the agricultural grant, this ratio is independent
of the Rates poundage and is simply a reflection of the proportion of the
county’s total valuation that benefits from Rates relief. "Rates payable locally"
equals R(RV--DRV). Clearly, unless the agricultural grant is continuously
extended and increased (and there is a limit to this process; over 77 per cent
of all holdings are already fully relieved of Rates) the ratio of the grant to
Gross Rates will tend to fall as RVgrows due to the growth of the non-agrlcul-
tural valuations. The time series for Total Rates and Rates payable locally,
presented in Table 4-7, confirmed this tendency.

Table 8.1 presents data on the importance of the agricultural grant by county
in 1969-70. It may be seen that the proportion of Gross Rates made up by the

agricultural grant varies from less than two per cent in Dublin (all local authori-
ties combined) to over 70 per cent in Leitrim. It seems likely that the situation
prevailing in Lein’im, where for every £1 of additional Rates payable locally
22"60 extra is paid through the agricultural grant, would influence local taxa-
tion and expenditure.*

In order to explore this a.spcct of local taxation and expenditure more fully,
we regressed Rates poundage (Col. 5 of Table 6.1) on the agricultural grant as
a percentage of Gross Rates (Col. 9 of Table 8.1) and on rateable valuation as a
percentage of personal income (Col. 2 of Table 6.1). The last variable is a

proxy for the degree of over- or under-valuation in a county. The following
result was obtained :

(3’55) (5’78) \Income ioo
(4.23) ~ ioo

/~2 =0.59

4- Data for 1975 show that the importance of the agricultural grant declined, and of Rates payable
locally increased, after 1969--7o. In 1975, for example, just under 65 per cent of Groin Ratea in Leitrim
were me1 by the agricultural grant. We u~e 1969-7o in our regression as this is the latest year for
which county income data are available.
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This highly significant result~ suggests that the agricultural grant ’do~s not
result in an equal fall in the amount of Rates collected locally : in other words,

the Rates poundages, and hence Rates payable on non-derated valuations, ~re
stimulated by the importance of derated valuations in the total,            i i

A formal way of depicting the effect of the agricultural grant on Rates
payable locally can be based on these results.6 Rates payable locally, L =R.RV
-A

nOW                                                                                            ’ :    i

3R
= RV. -,

Using the coefficient from the regression equation above we have

5R
&R

6( A ) =2"4o =R.RV. --

3L 2.4 ’.
Hence 6A-- R --i

i

This suggests that Rates payable locally, L, fall by less than the amount by
which the agricultural grant, A, increases but that the extent to which the "grant
increases Rates payable locally declines as R, the Rates poundage,~. rislzs. ’If

R=£3, then every addldonal £1 of agricukural grant raises Rates payable
locally (on non-derated holdings) by £0"80; if R=£6, then every additional £1
of grant raises Rates payable locally by only £0"40. This is quite consistent
with impressionistic evidence : while the ratio of A to L may provide an induce-
ment to increase poundages, there is a fimit to this process in the form ~f the
increased burden it places on non-derated valuations. (Some of this bur&:n is,
of course, offset by the additional expenditure that can be undertaken as a resuh
of the higher poundage.)

5" "~ Dublin (county and city) is an extreme observation, with A equal to I= than �~ per cent of
R.RV, we re-eztimated this equation dropping Dublin. The result wa~ remarkably consistent, indicnt-
ing Lhat heterovarlance is not a problem:

R = 5.a~--t-48 RV +o.o~8 A

(, t.8~)(5.73)(ln-~-~ome ,oo)~ (4.o~) (R.~ ,oo)

R= ~ 0"60

6. Our colleague B. Bowling suggented this approach. A similar conclusion may be obtained by
multiplying the regre*sion equation above by R and differentiating with respect to A.



TABLE 8.2 : Sou(¢t$ of rating authority receipts on revenue account in x969-7o

Cognty Countils All Local Authorities Combined*

county
To~,,,.p,, ~,,~,. G,.*, on To~,,.,ip,, ~.,p.,~. c,~,,,

Agricultural Other Agricultural Other

C’) (2) (3) (4) (5) (6) (7) (8) (9)

Other
retells

(to)

(~’ooo)      per cent       per cent     per cent per cent (£’ooo) per cent per cent per cent per cent 0
Dublin 5,tSt"9 52"0 6. t to’5 31’4 39,620"3 45"3 0"8 28"2 23"7 o.5 ,33 , ,543934. .3o 0
Limerick 2,@0"0 35.8 ¯ 7.8 ~,399"4 3°.0 t4"o

3~’4 t7’tl.Vaterford 1,474’6 40"9 31"0 129:~ 3,788.6 34"3 36"3 t2"t "5
............................................................... 7 0
Carlow t ,~85" ~ 27"2 22.6 4I" 8"7 t ,456’ x 30.0 20.0 38.7 t 1 "4
Kildare 2,569¯ t 26- t t 6.9 45.~ tt.~ 2,74t "3 28" t 15"9 43.6 t ~’4 r’
Kilkenny =,542.4 . 37’7 13’7 >,~o~, ,,9~.6 ~:’,

~ 40-2 ,~.5 2,8o~ 3 28-4 ~o,
23"9 42"2

57
t ,952"6 26" t 23"9 42.2 7’7

Lengford ],3~J’4 ~o’o 3p4 42.8 i~ t, 6"5 .22.5 29"7 4t-o 6.7
Louth t,882.8 2t’6 t6.8 51.8 9"7 3,°4~’6 32’t [o’4 39"9 t7"7 O
Meath 2,9o9-~ 28" t 24"0 38"5 9"4 3,076" t 29. x ~2"7 37-2 I t. ~
Offaly t ,76~’5 ~4"o .. 25"6

4~’3
¯ 7"t 1,953"3 ~7" 23"t 40"5 8"6

Wcstmeath ~,227"o ~7"7 ~4"0 3 "7 ’6
~,49~’4

29"~ 2t’4 36.0 12"7
Wcxford ~,93~’9 23"4 40’4~3" 44’2 ~’7 3,34- "9 27"9 ~o’8 [ t.o rn
Wicklow ~, 167’5 " ~7"3 17"~ 5’9 - ~,697"9 34"7 t4.3 4t.o to-o49’0 ,~

¯ Clare ~,937’o ~o’5 ~6"4
44~:76

7"5 3,’ot’5 22.1 ~5-o 43"9 9’0 m
9"7 4,29 .2 24-8 ~t. 43q to-73,..., 90 ’6 35"5Tippcrary 4,56T~

46.~
~,3o~ ~’~ ,,-8

Calway 5,275"1 t5"8 30"0 7"4 " o,t 79"5 23"4 ~5’6 4t’2 9"9

4~9
t .~ ,o~oi,.,. ,,35o, ,3. .34.3 :~ 4.0 ,,35o., ,~ 2 ~’~:~ ~ ~

~’4Mayo 4, t t 0"8 ~ 4"8 30"7 4"9 4,408"4 46.8
t~

Ro~common ~,563.5 ~7"t 34"9 42’7 5’4 2,563"5 tT"t 34"9 4~t’9 5"4 ;~
$1igo 1i7924 14"6 3~’4 47’3 85:7 ~,o65"9 2t’4 2a-t 4=.o 8.5
Ca’can 2,23o4] 17"3 3~’7

~:47
~,311"4 18"8 3t’8 40"8 8’6

Donegal 4,050"3 20"4 ~’5 . 8.7 4,~45-7 ~2-6 ~’5 45.8 .~ ’n
Monaghan ~,8=2"8 t7"~ 3P5 44"3 6’9 2,0=3"3 22"5 28"4 40"9 ~’2

Total 73,95t’4 ~5’6 25.5 38-8 to’t t 3o,223"9 ’    33"0 t4"5 36"~ t6"3

Basic sou"�e: RLT t969-7o).
*The figuren here are exclusive of town commissioners, joint menta health board~, joint burial board*, joint drainage commltte~, wentern health t.n

institutions board and miscellaneous bodien, and consequently the total does not agree with that in "Fable 4.3.
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Factors Influencing the Level o[ Local Authority Expenditure
There has been no econometric research on the factors affecting the level of

local authority expenditure in Ireland. Walker’s 1962 paper presented a con-
siderable amount of data on patterns of revenue and expenditure, but as this
paper appeared before any estimates of county income were avail.-ible he felt
that "the basic material is hardly strong enough to support any very firm con-
clusions" (p. 29). Nonetheless, he tentatively suggested certain conclusions about
the variation across file state in the burden of local taxad6n and

the levcl of services provided. Hc also believed that "there is no evidence that
the grants from the Central Government particularly help the poorer are~
more than the richer areas" (p. 30). In general his two papers leave many issues
in this ,area tmresolved and in need of further research.

We have already presented materi,"d on the regional pattern of Rates’in rela-
tion to income. In this Section we wish to explore patterns of expenditui’e, pay-
ing particular attention to the impact of state grants on the level of services
providcd.

In Table 8.2 we set out the sources of finance for local authorities expenditure
on revcnue account (all services combined). As mentioned in Secdon 4, we con-
centrate on the revenue account because none of the loan account expenditure is
financed from the Rates.

It may bc seen that Rates payablc locally range from as little as 13"2 per cent
of revenue account expenditure in Leitrim to as much as 45.3 per cent in Dublin.
The other side of this picture is Leitrim’s dependence on state grants (including
the agricultural grant) to finance 82"8 per cent of its rcvenue account expendi-
ture, compared with Dublin, which receives only 29 per cent of its revenue from
state grants. The vast range between the counties in the structure of their finances

reflects (a) the importance of the agricultural grant in some counties and its
minor r61e in others and (b) the structure of expenditure (some rural coundes
spend heavily on roads, which are largely financed by state grants, where~ the
urbanised counties spend more heavily on sanitary services and general purposes,
which are not so strongly supported by state grants).

Table 8.3 is designed to illustrate how the regional pattern of total revenue
account expenditu*e is affected by the operation of state grants. The first three
columns set out receipts from Rates payable locally, columns 4 and 5 show re-
eeipts from Total Rates (that is, Rates payable locally plus the agricultural grant,
plus the contribution in fieu of Rates) and from all revenue sources (Rates,

Grants, and other Income) respectively. Throughout this Section these three con-
cepts of local receipts (and expenditure7) are referred to as A, B, and C respect-
ively. It may be seen that the inequality between coundes in receipts per capita

7. In the note to Tables 8.6A, 8.6B, 8.6C, 8.6D and 8.6E we set out the derivation of these measures.
The year t969-7o was the latent year for which the full details of local authority receipts and expendi-
ture wcrc available when this study was being written.
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TABLE 8.3: Rates payable locally, total Rates and total receipts per capita: local authorities
by county, I969-7o (revenue account)

Rates payable locally Total Rates Total

(3) + Ag. (4) + Spec~c
j\ron- Grant + grants +

County Agrlzulture agriculture Total contribution in other receipts
lieu of Rates

0) (=) (3) (4) (5)
£ £       £ £         £

Dublin 15"3 21.8 2=.4 23"3 49.0
21 "6" 22’5"

Cork 13 "4 16 "3 15.6 21 ’6 45 "2
Limerick x 6’7 12’7 13"8 2o"4 46.o
Waterford ~ i "3 16.0 17"2 °-3"7 5o’2

Carlow 19"6 9.6 1=.9 = I "6 43"o
Kildare 2 i.o 7"8 l I. l 18-8 39"3
Kilkenny 17"4 10.3 13" i 2=.5 45"7
Laols 15"°- 8"8 I I ’3 22’1 43’3
Longford l l-o l x"7 l l"5 26-8 50"7
Louth 21’o 12’3 13"5 17"9 41"9
Meath =2.8 6.6 1=-8 22.8 43"9
Offaly 14’3 8"7 1°’5 19’4 37"7
Westmeath 22.6 I o.~ 13"9 =4"4 46"7
Wexford 12"7 9’9 i l.o 19-4 39"3
Wicklow 19-7 x 3.o 14.6 = 1.4 4=.o
Clare 8. i J o-1 9.2 co’3 41 "7
Kerry 3"9 12"9 9"5 17"7 38"o
Tipperary 17’= 1o’5 13"l 23"o 43" z
Gahvay 4.2 15’o 9.8 2o.7 41’7
Leitrim 2.3 l = "o 6" 1 22"6 46-4
Mayo 1.7 14.2 7"2 18.6 39"5
Roscommon 7" l 9"4 8.o 24"7 47’x
Stigo 5-= I I.4 8-8 =o"5 4o’8
Cavan 5.6 ~ l.o 8.2 ==’3 43"4
Donegal 5"4 i i.3 8.9 17"5 39.2
Monaghan 8.6 i o. 7 9 "9 =2 "5 43"7

Total ~ 0-9 16.0 z 4.8 21.8 4,!-" 7
14.6" 21.6"

Coefftcient of

variation (%) 53"9 =6"9 =8"99 1°’76 8"3=

.Note : Data for Dublin, Cork, Limerick and ~,’Vatcrford include receipts of Unified
Heahh Authorities.

Basic sources: Receipts side of RLT Revenue Account for x969-7o.
Fopulafion data from Ross (1972).

This difference arises from a discrepancy in tbe County Borough Corporation
Accounts between the "allocation to services" figure for General Purposes in the
Rate Account, and the figure in the General Purposes account; in all cases above,
the smaller figure is based on the Rate account entry.
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TABLE 8.4 : State grants on revenue acfount to local authorities, per capita by county, 1969-7°

Including the agricultural grant. Excluding the agricultural grant~

Excluding all state
grants to health and

All services that part of the All services Excluding health
agricultural grant grants

allocated to housing

£
(1) (2) (3) (4)

Dublin 13"o 3"7 12.1 3"7
Cork 22-5 8.6 16.5 5"9
Limerick 2 t.8 8"7 I5"2 5"3
Waterford 24"4 9.o 18.o 6.o

Carlow 25-2 11 "2 16"5 6’9
Kildare 23"3 1 i.7 15-6 7’6
Kilkenny 26’4 11 "3 17.o 6.4
Laois 28.6 13.2 17"8 7"8
Longford 35’8 16’5 2o’5 8"3
Louth 21 .o Io.6 16.6 8.4
Meath 26.2 12.5 16-3 7"2
Offaly 24-o i o’4 15" 1 5"5
Westmeath 26-8 1 I "9 16.3 6-3
Wcxford a4-o 11.6 15.7 7"2
Wicklow 23"2 11.2 16.4 7"4
Clare 28-7 13.5 17-6 7"6
Kerry 24"5 [ O’ 1 16"3 6’ 1
Tipperary 25"o 12.4 15"1 6.8
Galway 27.8 1o.5 ~6"9 5’a
Leitrim 38"4 i9.2 22-o 1o.7
Mayo 29.8 12.6 18-3 7" I
Roscommon 36"5 17"o 19"9 8.1
Sligo 28-6 i t.8 16.9 6-4
Cavan 31-6 14-7 i7.4 6.8
Donegal 26.8 13" I 18" I 8’6

Monaghan 3o’2 13. I 17"6 6’4

Total 22-6 9"5 15" 7 6" I
Coeffcient of

variation (%) 19"7 25"I it ’3 19"7

¯ And contribution in lleu of Rates.
Basic source: RLT (1969-7o).

declines as we move from A to B to C : per capita receipts from Rates payable
locally vary f,’u- more than receipts from Total Rates. The agricultural grant plays
a major rtle in equalising financial resources between counties. Other grants and
other receipts further reduce inequality, so that total receipts per capita exhibit
less than one-third the relative variation present in Rates payable locally. One
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must guard against the assumption that "Rates payable locally" would remain
at their present level in the absence of the agricultural grant : we argued carlier
in this Section that the result of the grant is to stimulate local t,’~x effort on
non-derated vahtations.

In Table 8.4 we set out the level of state grants per person, using four defini-
tions of grants--including and excluding the agricultural grant, and including

and excluding health grants. We excluded health grants (and the proportion of
tile agricultural grant attributable to the housing subsidy charge on the Rates)
in order to cla.rify the pattern that would have prevailed in 1969-70 if the policy
to be fully implemented in 1977 had been in force at the earlier date. In order to
test explicitly whether per capita grants were going more to poorer than to
richer areas, the correlations of each of the columns in Table 8.4 with personal
income per capita may be considered. These are: --0"83, --0’81, --0’70, and

--0"56. All are highly significant statistically and show that all four concepts of
state grants are highest (per capita) in areas of low income per capita. This is
conclusive evidence against Walker’s belief (on the basis of tentative evidence)
that state grants did not aid the poorer areas more than the richer.B

Walker’s a..’,sertions related to the years 1959-60. The growth of state grants
during the 1960s has, as we saw in Section 4, greatly altered the structure of
local authority finances. In order to summarise the regional impact of the
expansion of the grants system, the data in Table 8.5 may be compared with the
earlier tables of this Section. We see that

1. Rates payable locally (per person) varied much more at the end of the
1960s than at the beginning (the coefficient of variation rose by 48 per
cent from 19"7 to 29"0 per cent).

2. Local authority revenue from all sources (per person) varied somewhat
less at the end of the 1960s than at the beginning (the coefficient of
variation fell by 26 per cent, from 10"0 to 8"3 per cent).

Wc may iHnstrate these effects by considering the position of Mayo and
Dublin (taking the counties as a whole)t at the two dates :

Mayo as percentage of Dublin

Rates payable locally Total local authority revenue
(per capita)

195916o t969/70 t959/6o t96917o

42 33 64 8t

8. Admittedly, Walker modified this asscrtion in his 1964 paper but even there he still felt thcrc was
a "strong argument for an alteration of the grant structure so as to provide special help for areas
which are relatively poor" (p. la).

9- Including the Unified Health Authority in the Dublin figure for ~969-7o.

1
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TABLE 8.5 : Rates and total receipts per capita of local authorities by county, 1959-60

Rates + state grants +
County Rates payable locally other receipts

£ £
Dublin 9’9 2o.8
Cork 7"9 18-6
Limerick 7"o xg"5
Waterford 9"5 21 ’5

Carlow 7.2 17"7
Kildare 7’4 18.8
Kilkenny 7’2 18"9
Laois 7"0 18"3
Longford 7"8 20"4
Louth 7"4 18’7
Meath 8"5 20"6
Offaly 6-8 16"8
W.estmcath 8’5 20"4
Wexford 6"o 14"6
Wicklow 8. I 19"5
Clare 6"4 18"4
Kerry 5"2 14’9
Tipperary 7’6 z 8.9
Galway 6-o I6.7
Leitrim 4-8 17.6
Mayo 4"3 z3"4
Roscommon 6.3 18.6
Sligo 5’5 16"7
Cavan 5.8 18.2
Donegal 5’ l 15"3
Monaghan 6.0 18-2

Total 7"6 18.5

Coeffdent of variation (%) 20"3 I 1"o

Basic sources: Receipts side of RLT Revenue Account 1959-6o.
Population data from Ross 0972).

This evidence shows the regional impact of state grants in a favourable light.
The growth of state grants between 1959 and 1960 resulted in more uniform
standards of local services throughout the country (as far as this can be
measured in terms of per capita local authority expenditure). Residents of poorer
counties now receive a level of services more similar to that provided in richer
counties, despite the fact that they contribute less by way of Rates to the financ-
ing of local services. This result has come about mainly by the expanded relief
granted to smaller farmers through the agricultural grant.

Turning to the individual services provided at the local level and the pattern
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of per capita expenditure by county in 1969-70, we wish to focus on: (i) the
relationship between locally financed expenditure and local resources as
measured by county income; (ii) the rtle of state grants in equalising the stan-
dards of service and lessening the dependence on local resources (ifi) whether
local expenditure can be related to a measure of the needs of local communities
for the individual services and the effect of state grants in this respect; and (iv)
dae influence of the agricultural grant on the levels of expenditure on the various
services. To study these matters we have proposed a model of local expenditure
and tested it econometrically. The results are discussed in full in the AppendL’~ to
this Sectiop. The three expenditure variables mentioned earlier have been
calculated for each service and the data are presented in Tables 8.6A to 8.6E. A
study of the coefficients of variation for each service and each concept of expendi-
ture (namely, A, B and C) allows us to see in detail the effect of state grants on
expenditure. It may be seen that per capita health and public assistance expendi-
ture, in particular, become more uniform, whereas per capita expenditure on
roads becomes more unequal, due to the operation of state grants.

The model of local expenditure described in the AppendLx, while being very
simple, appears to perform qtfite well for most services. To summarkse our find-
ings on the four points raised in die last paragraph :

(a) in general there was a highly significant positive relation between
expenditure out of local Rates and income; the income elasticity of
demand for housing appears to be very high, that for roads very low.
This impression is supported by time series evidence (discussed in the
Appendix).

(b) state grants reduce the dependence of local expenditure on local in-
come--the relationship between income and expenditure in general
becomes less significant ur even negative as one moves from expendi-
ture out of local Rates (A) to total expenditure (C).

(c) the needs variables used tended to be highly significant in explaining
all three expenditure variables, but only in the cases of roads, and

public ,assistance and health, was there any evidence that state grants
made expenditure more closely related to needs as we defined them;

(d) the agricultural grant as a proportion of Total Rates had in most cases
the expected relationship with variables B and C in that the coefficient
was significant and positive, i.e., as the relative importance of the
agricultural grant increases it tends to stimulate expenditure at the
local level. The agricultural grant however, had a negative infhience
on expenditure az defined in variable A, reflecting the fact that this
grant gives relief of local Rates.
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TXBL~ 8.6A :Local authority per capita revenue ale expenditure on roads, 1969-7o

Source of f~,~e
Total Rate account Total = B+

Rates payable =A + non-spedf~ spedfic grants +
locally grants other receipt~

A B C

Dublin 1.83 1.93 3.5t

Cork 2-24 3" 78 7"o4
Limerick 1-77 3.2t 6.o7
Waterford 2.38 3"94 7"l 5

Carlow 2.34 4.24 : 8.77
Kildare 1-97 3’53 9"52
Kilkenny 2"34 4’35 8.28
Laois 2"35 4"6o IO.72
Longford 2. x8 5.61 1 ~-49
Louth i "93 2.9° 9-24
Meath 3’19 5"9° l l "42
Offaly t -65 3’34 6.86
Westmeath 2.5° 4"61 9"57
Wexford 2"22 4"43 9’88
Wicklow 2 "44 4’08 10.04
Clare t -98 4.65 i o. 75
Kerry t’29 2.84 6.47 ’
Tipperary 2.51 5.oo 9"44
Galway I ’42 3"95 7 ’91
Lcitrim I "59 5-86 t 4.81
Mayo 1"49 4"41 9’77
Roseommon 2.36 7.25 13"9o
S!igo t "37 3’96 8’99
Cavan i .86 5"4o I o.5o
Donegal i ’95 4’o7 x t.3 l
Monaghan 2.27 6"39 l 1.3o

Total 1-98 3.58 7-4°

Basic sources: See Table 8.3 and AppendLx to Section 8.
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TABLE 8.6B : Local authority per capita revenue a/c expenditure on ~alth and public assistance,
1969-7o

Total Rate account Total = B +
Source of finance Rates payable ---- A + non-spec~c specific grants +

locally grants other receipts
A B C

County £ £ £
Dublin 7"35 7"64 18’42
Cork 5" 72 8’o7 2o’69
Limerick 5"22 7’68 2o’55
Waterford 6"99 9"97 25"2o

Carlow 4"5~ 8.32 18.73
Kildare 3"86 6’96 x5"84
Kilkenny 4"45 8"49 22’58
Laois 4"93 9"67 ~o’99
Longford 3"8o 9"87 23"09
Louth 2-59 4.62 14" x 9
Mcath 4’47 8.30 19.09
Oflhly 3"41 7"t2 t7"77
Westmeath 4’80 9"06 20’38
Wexford 3’37 6"87 16"7°
Wicklov,’ 3.5° 6.09 15"74
Clare 3.31 7"85 t9"3t
Kerry 3’ 18 7’t 7 t 8.65
Tipperary 3.76 7.63 t 7.56
Galway 2.72 7.98 21.28
Leitrim 2"48 9q6 21.t6
Mayo 2’69 8"35 20"74
Roscommon 3’09 9’47 22" t 6
Sligo 2"43 7"93 19"45
Cavan 2.84 8.34 °-o’47
Donegal ¯ 3-o7 6.56 17"37
Monaghan ~’93 8’38 2o’84

Total 4"95 7"99 x9’~9

Bas~ sources: See Table 8.3 and Appendix to Section 8.
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TABLE 8.6C: local authority per capita revenue a/c expenditure on sanitao, services, z 969--7°

Total Rate account Total ~ B +
Rates payable -~ A + non-specific specific grants +

locally grants other receipts
A B C

County £ £ £
Dublin 4’56 4" 74 5"99
Cork 2"o7 2’65 3.98
Limerick i -66 2.31 3" loWaterford 2"22 2.69 3"95

Carlow l- 12 ~ .68 2.72
Kildare 1.31 2"o7 3" 16
Kilkenny E. 16 1"84 3’2 z
Laois o.86 1-69 2.17
Longford 1.22 2.54 3"54
Louth I ’80 2" 13 2"92
Mcath o’96 l "51 l "9 I
Offaly 1"o7 1.74 2.17
Westmeath 1.36 2.o9 3"o7
Wexford 0"95 l "44 2"68
Wicklow 1’81 2.32 2.79
Clare o.74 1.42 1.78
Kerry o’81 I "31 2.43
Tipperary 1.37 2.o3 3"4I
Galway 1.22 2.o2 2-76
Leitrim 0"30 z. l ~ ~ .29
Mayo o’65 i ’47 2.o8
Roscommon o.52 1.59 2-3°
Sligo o’94 ~ .8o 2.59
Cavan o’83 2.o4 2.74
Donegal i .04 i "93 3"o2
Monaghan o-67 o.95 1.78

Total 2"23 2"76 3"79

Basi~ sources: See Table 8.3 and Appendix to Section 8.
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TABLE 8.6D: Local authority per capita revenue a]c expenditure on housing, i969-7o

Total Rate azcount Total = B +
Source of finat~e Rates payable = A + ~wn-specifc specific grants +

locally grants other receipts
A B C

County £ £ £
Dublin 2"64 2"74 13"o5
Cork 1.28 l ’9 t 7"o4
Limerick 1.83 2"78 8’67
Waterford 2"3o 2"91 8’41

Carlow l "44 2.4o 6.79
Kildare i .o2 i ’73 5’54
Kilkcnny 1-4° 2.19 5" 19
Laois 0.98 1 "93 3"89
Longford t- 18 2.74 4" 98
Louth t "68 1"98 7’62
Mcath 1-33 2.38 5"63
Offaly o.8o i "45 4’o3
Westmeath t-28 2.24 6.17
We~x ford o.89 1.56 4.23
Wicklow I. z 8 1-8o 5"26
Clare o.75 1.69 3"99
Kerry o.56 1- l I 2"63
Tipperary 1 "35 2.23 3"37
Galway o~71 1.58 3"5°
Leitrim 0.65 2.38 3’o9
Mayo o’47 l’31 2"19
Roscommon o.86 2.63 3"93
Sligo o’85 2"o4 3"75
Cavan o’67 1"72 3"5t
Donegal 0"87 1.78 3’7 i
Monaghan o.56 1.22 3"32

Total l "54 2.16 7"45

Basic sources: See Table 8.3 and Appendix to Section 8.
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TABLE 8.6E : Local authority per capita revenue a]c expenditure on general purposes, t969-7o

Total rate account Total = B+
Rates payable = A + non-specific specific grants +

locally grants other receipts
A B C

County £ £ £
Dublin 6"o2 7 6"23 "~ a 8’°3

5"24fa 5’43J
Cork 4’25 5" 18 6-46
Limerick 3"27 4"39 7"56
Waterford 3.3° 4.24 5.48

Carlow 3"48 4"97 5’95
Kildarc 2"91 4.51 5.2 t
Kilkenny 3.7° 5.62 6.45
Laois 2.15 4.21 5’47
Longford 3’o9 6"o8 7"62
Louth 5’52 6"25 7’94
Mcath 2"82 4.67 5.82 .
Offaly 3’57 5"74 6’86
Westmeath 3"94 6"4o 7"49
Wexford 3"57 5.o8 5"86
Wicklow 5.66 7’o9 8"18
Clare 2.46 4’ 73 5’84
Kerry 3’65 5"29 7’ 12
Tipperary 4"o8 6.o8 7’34
Galway 3" 73 5’ 17 6.2o
Leitrim l’lO 4"O8 6"O3
Mayo ~ "91 3" I O 4" 72
Roscommon 1.21 3"73 4"76
Sligo 3"21 4"77 6"o5
Cavan l "97 4"81 6-23
Donegal 1-95 3.2o 3.81
Monaghan 3"43 5"53 6"45

Total 4" 14"~ a 5"3 ’ "t a 6"78
3"92J 5"o9f

Basic sources: See Table 8.3 and Appendix to Section 8.
a This difference arises from a discrepancy, in the County Borough Corpoi’ation

Accounts between the "allocation to services" figure for General Purposes in }the
Rate account, and the figure in the General Purposes account; in all cases above,
the smaller figure is based on the Rate account entry.
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Note to Tables 8.6A, 8.6B, 8.6C, 8.6D and 8.6E

Variable A was calculated by muhiplying (for each rating authority) the allocation
from the Rate Account to the service in question by the ratio of Net* to Total Rates.
The figures for the rating authorities were then aggregated by county.

Variable B is the allocation of the Rates receipts to the various services shown for
each rating authorlty’s Rate Account, aggregated by county.

Variable A cannot be derived from variable B simply by muhiplying by the ratio
of Net]" to Total Rates, due to the existence of several rating authorities in most
counties and the fact that the allocation of Rates to services differs between rating
authorities within counties.

Variable C is total receipts on Revenue Account for each service, aggregated
by county.

Conclusion

There is marked regional v,’u’iation in the structure of local finances. In most
of the poorer counties’, Rates payable locally contribute relatively little to total
receipts. In many of the counties of Connacht and Munster, less than 20 per
cent of county council revenue account income was from local Rates in 1969-70,
compared with over 50 per cent for Dublin county council. Similarly, the con-
tribution of the agricultural grant to revenue account income varied from just
over one-third of the total in Roscommon and Leitrim to only 6 per cent for
Dublin county council. From Rates payable locally per capita receipts varied
from less th,’m £10 in many Munster and Connacht counties to over £20 in
Dublin. State grants had the effect of greatly reducing the variation in per capita
receipts, with the result that the relative variation between counties in total
receipts per person w~ much less pronounced than that in Rates paid locally.

In the Appendix to this Section we explore these regional vas-iations in greater
detail, using ,an econometric approach. We conclude that county income
influences local cxpenditure, with the richer counties spending more, other
things equal, on local services than the poorer counties. The proportion of the
Total Rates met by the agricultural grant also appears to influence local expendi-
ture. Finally, expenditure on the various services is influenced by local con-
ditions or "needs" for the services.

*Total Rates le~ the agricultural grant and the contribution in lieu of rates.
1" i.e., Rates payable locally.



Appendix to Section 8

An Econometric Study o/ Local Authority Expenditure

This Appendix presents the results of two approaches to the study of local
authority expenditure. The first is based on a cross-section analysis, using the
data for 1969-70 revenue account expenditure on a county basis for each of the
services. The second uses time series data for expenditure by local authorities on
each of the services over the period 1953-70. All the data have been converted
to a per capita basis and, in the case of the time series, to constant prices. As
Walker (1962) pointed out "statistics of per capita expenditure may be taken as
indicating in a very broad way the level of service being obtained by inhabitants
of an area" (p. 28). The present Appendix updates and extends the analysis of
expenditure undertaken by Walker for 1959-60 and suggests an econometric
approach to the study of these data.

Cross-Section Results
Expenditure on each service is financed from three sources: Rate~; state

grants, and other receipts. State grants include the agricultural grant and the
contribution in lieu of Rates, which are non-specific, and other grants which are
specific to particular services. Other receipts are mostly payments for services.
We have looked at expenditure~ on each service under the following three
definitions :

A. Expenditure out of Net Rates (i.e., Rates payable locally);

B. Expenditure out of Total Rates (i.e., A+non-specific grants);

C. Expenditure on revenue account (i.e., B+specific grants+other
receipts).

In attempting to explain local authority expenditure by county, we hypothesize
that the level of county income per person is important. We expect the special
characteristics or needs of the county to have an influence on the volume of the

varions services provided. We are also interested in examining the effect of the
agricultural grant on the level of local expenditure and its effect on local tax
effort? In cotmties where the agricultural gr,’mt is important, the cost to the

t. In the notes to Table 8.6 we set out how these expenditure variables were calculated. In fact,
they are based on "receipts" rather than "expenditure".

~t. The contribution in lieu of Rates would have the same effect a5 the agricultural grant but it is
relatively minor in mo~t counties.
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local ratepayers as a whole of increasing the yield of Total Rates is low, so that
the ratio of the agricultural grant to Total Rates should have a positive influence
on local authority expenditure on the various services. We have already pre-
sented some econometric results on this topic for all services combined.

County income is expected to have a significant influence on locally financed
expenditure, but not necessarily on total local authority expenditure on revenue
account, since central government grants should help to reduce the effect on
expenditure of variations in the level of local resources. This hypothesis has been
discussed in the main part of this Section.

The ratio of the agricultural grant to Total Rates should act as a price variable
(with sign reversed), especially in explaining expenditure definition B. Expedi-
ture ,as defined in A may, however, tend to be low in counties where the agricul-
tural grant is relatively important, due to a tendency to substitute central for
purely local sources of finance (as ks implied in the concept of the grant).

Four equations were estimated for each of the dependent variables A, B, C,
namely :-- equations containing separately personal income by county (Y), the
ratio of the agricultural grant to the Total Rates (P), ,and the needs variable (N)
as regressors, and an equation contalnlng all three variables together. All equa-
tions were estimated in linear and double log form. As the former performed
consistently better, we present only the linear equations. A number of needs
variables were experimented with, but we summarise only the more interesting
results.

Table 8A.I shows the results for expenditure on roads. Expenditure financed
from local tmxation is less than half of that out of Total Rates and less than a

quarter of total revenue account expenditure, which reflect the importance of
central government grants. The coefficient of variations does not drop in going
from A to C, but government grants result in making expenditure on roads
more sensitive to the needs of counties (measured by the miles of primary and
secondary roads per capita): The variables Y and N are highly inter-correlated,
which accounts for the significant negative coefficient of Y in equations 5 and 9.
As expected, P had a significant positive coefficient in equations 6 and 10,
although the implied elasticity is very low. Equations 4, 8 and 12 suffer badly
from mulficollinearity. For B and C the needs variable alone gives the best fit.
In general, our needs variables are too highly correlated with income to allow
meaningful estinlates of individual coefficients to be obtained from the multiple
regression equations.

Table 8A.2 shows the results for public assistance and health. The importance
of central government grants is apparent: the coefficient of variation drops in

3. We do not wish to imply, however, that this measure of needs shos~ that the regional distribution
of expenditure eonE’orrn~ to all optimal pattern a~ thls would be measured by a more sophisticated
study, ba~ed on traffic flows, or the miles of"deficient" road~ per person.



TABLE 8A.I : Regression re.suits: per capita expenditure on roads by county in 1969--7o.

- Co~cie,a of Z
Equation Dependent Intercept Y(~’=3.62) P(P=44"4) N(N=4"81) ~2 A4ean of variation of o

variable dep. var. dep. var.

%
x A 1"879 o’o49 o-oo      2.o5         2 i.3(3-2oo) (0"303)
2 2’3 l 1 -o’oo6 o,oo ,,

(8"657) (--l’ol4)
c~

3 l "862 o.o4o 0.o3 ,, o

(5"81o) (0.623)

4 ,, 3"484 --0"33o --0"047 o’382 o’38 ,, c~
(2"182) (--1"o84) (--3-761) (3.655)

z~

(o’341) (o’679) (o’876) (2’657)

9 C 2o’754 --3"t32 o’5o 9.4t 25.7
(9"229) (--5qo4)

to 4. i44 o’118 0.55
(4 t 88) (5-6 ~ 4)

i , . ._2.857 . -. t.36t o.59

(~’552) .- (6’073)
z2 ,, 4"953 --0’383 0"037 0"859 0"58

- (o.68o) (--o’275) (o’678) (P8o5)

.~,r = Miles of primary and secondary roads per capita.



TABLE 8A.2: Regression results: per capita expenditure on health and public assistance by county in 1969--7o.

Coeff~ient of

Equation Dependent Intercept T(~’=3.62) P(]6=44.4) jV(~v’=2p5) ~2 Mean of variation of wvariable dep. var. de/). vat.

%
i A --t.964 1.6t9 o.45 3.9° 33.6

(--P527) (4’6x2)

2 ,, 6-69t --o-o63 0.52 ,,
( x 2 .o34) ( --5 ’295)

3 ,, 7’763 ---o.18o o-3o ,,
(6"693) (--3"388)

4 ,, 4"99.5 o’~64 --o’o75 o’o77 o’5o ,,
(H90 (0"202) (--2’ool) (0’867)

5 B lo’537 --0’706 0"07 7’98
(6-844) (-,.68o)

6 ,, 6’572 o’o3= o’l 3 ,,
(9"516) (2’z50

7 ,, 5"405 o-12o oq4 ,,
(4"565) (~.2,3)

8 ,, 3’484 o-458 o.o31 0.o68 o-o8 ,,
(0.666) (0"450 (0’655) (o"614)

9 C 23"5x8 --po94 0.02 19.55 ~2.8 >
(7q77) (--1"224)

,, 17’x92 0’053 0"07 ,,1o
(l I’614) (1"683) >

i i ,, 13"989 0’259 O" 15 .... £’~
(5"743) (2’324)

12 ,, 8’OO1 I’O70 O’O~O O’337 O’O9 ,,
(O’744) (O’512) (OqOO) 0"475)

.IV ---- Over 65 dependency ratio.
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going from A to B to C; income has a very significant positive coefficient in
equation 1, but in 5 and 9 the coefficient is negative; and the coefficient on N
(the over 65 dependency ratio) is significant and negative in equation 3, but
becomes significant and positive in 7 and 11. The coefficients of P have the
expected sign although the elasticity implied is very low. The goodness of fit
obt,-dned for B and C is low.

Tbe results for sanitary services in Table 8A.3 are much as expected, except
that the coefficient of P is significant and negative in each of the equations 2, 6
and 10, while income has a significant and positive coefficient in equations 5

and 9. These results can be explained by the fact that income has a high
negative correlation with P and a high positive correlation with the needs
variable for sanitary services (the coefficients are respectively --0’93 and +0"93).
The needs variable used is the proportion of the population living in towns which
gives a good fit in each of equations 3, 7 and 11. In fact the goodnesa of fit is
impressive in all equations.

Tile results for expenditure on housing are presented in Table 8A.4. We
failed to explain B, while A and C seem to fit our general theory. It is difficult to
find a reason for the poor showing for B (the correlations between A and B, and
B and C are 0"73 and 0"65 respectively). Tile results for A and C are much the
same as those for sanitary services, with P having a negative coefficient in equa-
tion 10 and Y a highly significant positive coefficient in equation 9. The needs
variable shown is the male marriage rate which appears to perform quite well.
We also tried to measure needs for housing by using (a) the proportiofi of the
housing stock built before 1919 and (b) the number of people per room (both
measures taken from the 1971 Census): howevcr, both these variables were nega-
tively correlated with all three measures of expenditure on housing. The in-
crease in the value of the income coefficient (and its significance) in equations
with C as dependent variable may be taken as a reflection of the importance of
local income in determining the flow of "other income" to a local authority’s
housing account: most of this income is rent on local authority housing, and
most tenants’ liability is related to their incomes under the differential rent
scheme.

Finally, in Table 8A.5 wc present the regression results for expenditure on
general purposes. Coodnc~ of fit is poor for B and C, but high for A. As for
sanitary services and housing, the income variable is significant and positive in
equation 9, while P is significant and negative in equations 6 and 10.

Time Series Results
We also studied the level of local authority expenditure out of both Rates and

revenue accounts on the various services for the period 1953 to 1970. The model
proposed here is very simple--local authority expenditure on each service ks



TAnL~ 8A.3: Regression results: per capita expenditure on sanitary services by county in I969-7o

Coefficient qf
Equation Dependent Intercept T(~;----3"62) P(,5=44"4) Ar(a%r=33"2) ~2 t~.lem~ of variation of

variable de/). vat. dep. var.

O% .~
A --3"523 1"325 0.8[ x.28 63.9 F,

(--7"448) 00"264) >

2 ,, 3’366 --0"047 0.77 ,, r~
(D

(, 4’, 73) ( -9.284)

3 ,,        o.o33 o.o38 o.83 .... o

(0"248) (9’°"983) t~
O

4 ,, --0.804 0-50, -0.008           o-o~9 0-84      ,,
(--0.547) (i "445) (--0"643) ([’696) t-.

..................................................... >.
C

5 B --[-72, I’o,7 o.6o ~’97 37"8 .q.
( --2.874) (6.228) =0

6 ,, 3.53[ --0"035 0"55 ,,
(] 1"939) (--5"588) <

7 ,, i .o2, 0.028 0.60 ,, -zw’
(5’804) (6.227) r~

~D
8 ,, --o.31o o.515 --o.ool 0"0,4 0"59 ,,

(--oq5Q (,’o6~)      (--0"075) (o’914) c

9 C --~’775 ,-268 o’6, 2.82 3~’6 >
(-2"4,3) (6.3,8)

1o ,, 4’798 --0"045 0’57 ,,
(I3"437) (--5"849) >

z
z, ,, 1’69o o’o34        o’56 ,,

(7’352) (5"70[)

[2 ,, 0"397 0"877 --0"0[7 --o.oo, 0"59 ,, ,, /.
(o" 156) (1.457) ( --0"766) (--0"038)

aV = Proportion of population living in towns.



TM}La 8A.4: Regression results: per capita expenditure on housing by county in 1969-7o.

Equatioa Dependent l,tercept E(~’=3.62) P(P=44"4) N(~=5"79)
I~"

Mean of variation of
vaHable dep. var. dep. vat.

%
l A --1.751 o.791 o.63 1.14 46.6

(--3"957) (6’554) .~

2 ,, 2-435 ---o.o3o o-68 ,, ,,
([ 2"742) (--7"285) r~

. . C]

3 -0’750 o’322 0"56 .... o
(-2.264) (5.770) o

4 ,, 0"447 0’267 -o.oz6 0.069 0.67 ,, ,, n
(0"264) (o’972)      (--1.26Q (0.694)

5 B 0’996 0’282 o.o6 2’02 25.3
(1.536) (1 ’593)

>
6 2.423 --0.009 0"04 ,, r.

(7"982) (--1"413)

7 I’395 o’1o7 rn
(3’o74) >~

8 ;,       0-350 0.306 0.005 0"057 --o.o2 ,, =
(o.,28) (0.688) (0-254) (0"353)

9 C --7-416 3.524 0"74 5"35 42’4 ~
(--4"82o) (8"394) ’~

1o io.781 --o.122 o’67 ,,
(13"553) (--7"2o3)

¯ .I I - ,,      -- 1"784 1’233        o’48 ,,
(4-882) (4.882)

12 ,, --I "743 2"634 --0"043 --0"097 0’72 ,,
(-o.222) (2"544) (-o’9o3) (-o’257)

.N" = Male marriage rate, I969.



TABLE 8A.5: Regression results: per capita expenditure on general purposes by county in 1969-7o.

Coefficient of
Equation Dependtnt Intercept T(~’=3.62) P(P----44’4) N(JV----33"2) 1~I Mean of

uariation of
e~

variable dep. uar. dep. var. c~
z

l A --1.55o r327 o’4o 3"26 37’x F~
(--1"329) (4’168)

2 ,, 5"761 --O’056 O’56 ....
(12"497) (--5"734)

3 ,, 1 "85O O-042 O.53 ,, O
(6" l x 5) (5’398) r,

4 ,, 8.548
--H35 --0"052 0"034 0"57 ,, o

(2"570) (- r44-6) (-1.861) "

5 B        3.141 O-519 0.05 5.02 i9.3
(2"535) 0’537) O=

6 ., 6"085 --0"024 O’l 1 ,,
(IO"937) (--2"O16)

7 ~, 4"415 O’OI8 o-11 ,, ,~
(z 2-495) (I’997)

Z
8 ,, 8.594 --O.919 --.-O.O24 0.025 0.07 ,,

" (2"072) (--0"938) (--0"689) (0"802) "

9 C 2.959 0.934 o-i9 6.34 17.4
(2"255) (2.6o8)

1o ,, 7’87~ --o.o34 o.2o ,, ,, ,.n
(13-o13) (--2"668) >z

11 ,, 5"329 o’o31 o’27 ....
(14.599) (3"22o)

i2 ,, 6"o36 --o.546 o.o12 o.o53 0.23 .... .~.
0"393) (--0"534) (0"320) (I’637)

aV ---- Proportion of population living in towns.
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assumed to depend on GNP and on the price of the service relative to the general
price level. In time series, unlike the cross-section, we would not expect a needs
variable to explain much of the variance, due to the narrow range of variation

in most needs variables for the country as a whole over the post-war years. The
dependent variables and the income variable are expressed in per capita terms
and at constant prices. The same deflator was used for local authority expendi-
ture under all headings, namely, the implicit price index of public authority ex-
penditure on current goods and services. This index asstimes fit changes in pro-
ductivity--an assumption which is certainly not very satisfactory for some local
authority services. In the case of the roads, for example, there probably have been
significant increases in productivity, with the adoption of greater mechanisation
over the years. There is, however, no readily available alternative deflator for

local authority expenditure.
As may be seen in Table 8A.6, when GNP and the relative price variable

were the only regres*ors serious autocorrelation was evident. This suggested that
there might be come cyclical behaviour in the dependent variables which was not
being explained by the two regressors. We therefore re-ran each equadon with
the growth rate in GNP in the current year, the growth rate in GNP in the
previous year, and both rates together. In Table 8A.6, we show the equations
including the growth rate variable which appeared to give the best results
in terms of the Durbin-Watson statistic and goodne~ of fit.

The results are extremely interesting. The /~ obtained is generally very high
and the significance of the individual coefficients is impressive: the problem of
mtdtlcollinearity was not severe.

The income variable is highly significant in all equations except for revenue
account expenditure on roads. The fact that income is significant (or rate
account, but not for revenue account, expenditure on roads suggests that.specific
grants for roads have not grown in line with the growth in GNP.

The rate of growth of GNP is a significant variable in most of our equations
and negative signs predominate: the only exception is local expenditure on
roads from revenue account. Th’ts finding may be due to lagged effects from the
growth in rateable valuations, but it suggests a welcome counter-cychcal
influence. However, if local authority capital expenditure were included the
result would probably be very different. We have drawn attention to the sharp
reduction in the public housing programme during the recession of 1957, which
alone wotfld tend to make total local authority expenditure pro-cyclical.

The elasticities implied by the coefficients of the income variable are Wry low
for roads, very high for health, and fairly high for housing and general p~lsposes.
This pattern of elasticities is in conformity with the obvious tendency for
expenditure on health to expand far more rapidly than nation,-d incorhe as a
whole, while roads expenditure has grown less rapidly than national income.



T^ BL~; 8A.6 : Results of time series regressions of local authority expenditure at constant prices out of Rate and revenue accounts, t 953-197°.

Elasticity at tl~ Coefficie~ of
Equation    Dependentvariable    Intercept T(Y=2"5~2) P(P= z’o73) r r--I R*    D.W. meaner ~¢aqationof

lntora8 Price dep. vat.

z Exp. on roads out of 3-922 o’37x ---’~’76~ 0"635 x’23 0’49 --]’56
rates a/c 00’747) (3"970) (--5"19o)

2 F~p. on roads out of 3"983 0"442 --a’946 ---o’oi4 o’71 z’57 0"59 --1"67
rates ale (12"159) (4"928) (---6’094) (-----2"254)

3 "Exp. on roads out of 5-o95 o.o21 ---o’93~ ---0’03 o’87 o’ol --0"24
revenue ale (4.195) (o.o68) (-’-~’~26)

4 Exp. on roads out of 5.~47 --o.229 --o.oa4 o’oo5o o’16 1.4~ ----o.z4 ..--o-16
revenue ale (4"75~) (--0"748) (---0"387) (2"083)

%
5’5

3.o

5 Exp. on P.A.+health 1.777 x.o86 --l.oa3 0.83 2.45 0.8o ---o.3~ la.5
out of rales a/c (1’723) (4"ll~) (--0"680)

6 Exp. on P.A.+heahh 1-638 1"~48 --H83 --’o’o34 o’84 t’78 o’92 "--0’37
oul of rates ale 0"669) (4"586) (--o’825) (--I-6x2)

7 Exp. on P.A.+health 41~ 5"oil --8"324 0-93 0.77 P57 --I.II ~o’~
out of revenue ale ( ) (7"580 (---.q’~,~)

8 Exp. on P.A.+health 4.679 6",86 --Io-761    "-oq34 --0"o94 0’98 I’47 z’94 --1"43
out of revenue ale (3’659) 06"776) (--5"709) (--5’539) (--3’358)

O
O

O

O

O

t~
O
O
>

>
9 ’Exp. on sanitary ser- 1"136 O’58U --t’286

vices out of rates ale (5-409) (zo.~82) (--4.235)
Io EXp. on sanitary ser- 1"o84 o.6x9 --1-3,5vices out of rates ale (5"484) (l 1"~75) (--4’553)

*I Exp. on sanitaryservices 0.760 o’8~9 --*"57
out of revenue ale 0’836) (7"fl,8) (--*’9’7)

l~ ’F-xp. on sa nit a ry services o’7~7 0.898 --~.~4° o
out of revenue a/c (z’83I) (8.254) (--~.,66)

~3 Exp. on housing out of "3,6 0"646 --*’9’7
rates ale (5’18~) (9-99~) (--5.176)

~4 Exp. on housing out of P~58 o’7~ ~ --]’978
rates ale (6-I 73) 0 2"571) (----6.648)

~5 ’Exp. on housing out of 3" 7 P665 --4’,3~
revenue ale (~’~z3) (5q55) (---’-’~48)

16 Exp. on housing out of 3"43~ I’810 --4"~77
rcvcnuc ale (~’736) (5"~oo) (--~’336)

0"95     *’59     z’~t --~"4      13"8        .~
,-r.

-.-o.oo8 0"96 1"7o 1"29 --I’]7 0
(--z.8,6)

0’94    0-80    ~’73 --o’77     ~7"5

--o’o~4 0"95 0"78 ~.4t --o-83 t~
(--*’673)

o.9~ Ho ,’84 "-’--~’3~ t7"8

"-o’o’4      0’95 ~.~o ~.o~ -----2-39
(-3.o~5) d

0.80 0.38 ~’~7 --z’34     ,4’6

--o’o3 ~ 0-80 0.53 "38 --z’39 >
(-,’,37)

~7 Exp. on general pur- 3q65 ~’~ --3"~-89 0"76 t’7t I’~5 --P43 ~a"3poscs oul of rmes a/c (3.661) (5-o67) (--2-809)
x8 Exp. on general pur- 3-o~ z’359 --3’580 ---o’o47      0"84 ~’~9 z’39 --t’58

poses out of rates a/c (4"346) (7’038 ) (--3"5~5) (--3"099)
z9 Exp. on general purposes 3q74 ~’~38 --3"329 0"79 0"78 t-~5 --v3z t2"6

out of revenue ale (3"434) (5"~6) (--~’47o)
-°o lLxp. on general purposes 3"3~9 ~’392 --3"754 --0"030 o-8~ 0.88 ~’~9 --P48

out ofrcvenuea/e (3"839) (5"865) (--m934) (--~’838)

Vanable4: Y=Percapita GNP at ~968 constant price~ (£’ooo).
P=(lmplied deflator for Public Authority expenditure on current goods and services) + (impfied deflator for GNP).
r=per cent growth rate from year to year of GNP at constant prices,           r--~ =r lagged one year.
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The relatively high (and significant) price elasticities for roads and general
purposes are very striking. They suggest that relatively labour intensive processes
(e.g., local road repairs, park maintenance, clerical work) have been affected by
the steady rise in wage costs relative to the general price level over the years, and
that the consequence has been a significant curb on local expenditure on these
types of activities. The numbers employed by local authorities on road works
fell from 20,000 in 1953 to 11,000 in 1972. All of this reduction occurred
in county councils, while employment by county borough corporations increased
(see Trend o[ Employment and Unemployment, 1953 and 1972).

Conclusion
The model tested here is relatively simple and lacks the sophistication of some

rccent US studies (for example, Gramlich and Galper, 1974-). On the whole,
however, the results are encouraging and suggest that some progress can be made
in explaining the variation in local expenditure both over time and from county
to county using the approach we have adopted.

Our results suggest that local expenditure is responsive to the level of local
income : regional income differentials are reflected in the level of locally-financed
(or Rates-borne) expenditure on local services. Over time, the high income
elasticity of demand for health and housing ks striking.

Some simple measures of local needs for the various services are significantly
associated with expenditure per capita on these services, especially when expendi-
ture from state grants is included. Apart from health expenditure, our results
suggest that the needs for most local services (per capita) are greatest in the
urban areas.

The very large variation between counties in the proportion of Total Rates
which are payable locally was seen to be a.~ociated with variations in expendi-
ture from Total Rates, especially in the case of roads and health, although in
both cases the magnitude of the effect was small. These results axe relevant to an
economic evaluation of the agricultural grant and its effects on local expenditure
and taxation.

Finally, significant price effects emerged in our time series analysis, using the
public authority expenditure deflator relative to the GNP deflator as a price
variable. It seems that rising relative labour costs have had a dampening effect
on local authority expenditure on the labour intensive services, especially roads
and general purposes.



Section 9

New Sources o] Local Revenue

WE have shown in Section 4 that the Rates are of decreasing relative impor-
tance as a source of local authority finance. The policy of transferring

health ,and most housing charges from file Rates, to be completed by 1977,
implies that the proportion of local expenditure financed from the Rates will
decline further. In Section 8 we saw that in many Irish counties in 1969-70

local Rates ,amounted to less than one-fifth of revenue account expenditure.
In general, the declining relative importance of local Rates has been matched

by the increasing r61e of state grants ,as a source of local fin,’mee. Over half local
expenditure on revenue account is now financed by state grants, and in some
counties this proportion almost reaches four-fiftlm. With the important exception
of tile agricultural grant, these state grants are specific to individual projects
and may involve considerable state influence on local expenditure.

As we saw in Sections 1 and 2, the argument can be put forward that local
tax revenue should remain an important source of local authority income, and
state grants could be regarded as a threat to local financial autonomy. For these
reasons, there is continuing interest in finding new types of local revenue to
replace or supplement the Rates as a source of local tax revenue.

The possibilities may be grouped as follows :

(i) Changes in the Rates designed to raise their yield.

(ii) Introduction of new local taxes.

(iii) Introduction of new non-tax sources of local revenue.

We have already discussed (i) in Section 6 and shown that on 1973-74
estimates, the loss of Rates revenue due to exemptions and reliefs anaounted to
about £20 million. There is clearly room for a significant increase in Rates
revenue by removing exemptions on the ESB, mines, etc., as suggested in
Section 6. If changes in the rating system, designed to make the tax structure
more progressive, were introduced along the lines discussed in Section 7, it is
likely that the combination of removing exemptions and increasing relief to low
income families would result in a net increase in Rates receipts. (In fact, we
suggested that the cost of the main new reliefs discussed in Section 7 should be
borne by the central government.) There is, therefore, considerable room for

~÷9
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increasing the fin,racial resources of local authorities by a reform of the rating
system along file lines advocated in cartier sectiom,l

New Local Taxes

It is necessary to clarify exacdy what is meant by a local tax. A tax that is
initiated by a local authority, at a rate which it determines, and collected locally,
is obviously a genuine local tax. However, most taxes that are called local are
subject to some degree of central control : local income taxes, for example, are
frequendy confined to a relatively narrow range of rates, specified by the central
government, and local authorities are generally obliged to introduce the tax. In
such cases the only local feature of the tax is the tax base. The arguments that
m’c advanced in favour of maintaining a significant r61e for local taxation
as a source of finance for local expenditure seem to require that genuine account-
ability and an.~verability in f~cal matters to a local electorate exist, and this in
turn seems to require that the local authority at the very least controls the rate
at which local taxes are levied. We take this as a minimum requirement for a
true local tax.

It is worth stressing that there is a distinction between legal and effective
powers with respect to local tax rates. In Section 1 we summafised very briefly
some of the recent literature on the effects of local differences in tax-expenditure
patterns on residential choice (the "Tiebout hypothesis"). We have also stressed
the po~ible importance of excess burden or distortions in the economic system
.as a result of local taxes. These consideratiom suggest that the effective freedom
to introduce genuinely local taxes is very limited in a small country with a large
number of local authorities, regardless of the legal powers bestowed on local
authorities. We mentioned earlier that one of the merits of the Rates as a local
tax is the immobility of real estate and the low risk of excess burden as a remlt
of taxing it, yet we have shown (in Sections 7 and 8) that the effective rate of
local taxation in Ireland varies le~ between counties than is suggested by the
variations in Rates poundages.

If a new local tax is to make a worthwhile contribution to the problems of
Irish locM government finance it should have certain characteristics: its effects
on after-tax income distribution should be acceptable; its tax base should be
reasonably widely distributed throughout the country, so that all areas might
hope to receive enough revenue from it to make a significant contribution to
the financing of local expenditure; the cost of administration should not be high
in reladon to the yield of the tax; above all, it should be capable of being levied
at different rates by local authorities without risk of serious exce~ burden in the

t. A general revaluation of rateable property should not be deaigned to increase the yield of the
R.ates. The purpose of such a revaluation is to correct anomalies in the relative valuation of different
properties.
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form, for example, of shoppers moving their business to an adjacent jurisdiction
with lower rates of (sales) taxation.

A detailed discussion of the possibility of introducing new forms of local
taxation in Ireland is contained in the 1968 Report of the Interdepartmental
Committee.

The only new sources of local tax favoured by the committee were (i) local
powers to impose a turnover tax at 50 per cent of the national rate, and (ii) a
local entertainment tax. The proposal to have a local turnover tax ceased to be a
pomibility with the introduction of VAT and the ’abolition of the national turn-
over tax. VAT does not lend itself to local administration due to the problem
of measuring value added locally. (France, for example abolished local sales taxes
on the introduction of a national VAT.) The proposal to introduce a local tax
on entertainment (cinemas, dance halls, etc.) certainly seems feasible and local
authorities would probably have reasonable freedom in deciding the rate to

cbarge, but it would never provide a signific.ant source of local revenue. In 1972,
for example, local expenditure on "entertainment and sport" amounted to only
£25 million according to NIE, or about 2 per cent of total consumption.
Presumably only part of this would be taxable locally so that, even with very
ltigh rates of taxation, the yield would be small relative to local authority
expenditure.

The Interdepartmental Committee concluded that a local income tax would
not work satisfactorily in Ireland and it ,also argued against local excise taxes (on
alcohol or petrol for example) and local fees (for hunting, gambling etc.). We
agree with the recommendation against local excise taxes since they would prob-
ably cause serious excexs burden unless levied at either a uniform or an
insignificant rate. We feel, however, that a local income tax should be considered
again as a possibility if only because it ’appears to operate successfully in other
countries. Table 3.6 shows that personal income taxes axe very important
sources of local revenue in Denmark and Germany (FR).

There can be no doubt that the administration problems associated with a
local income tax would be serious. A number of decisions would have to be
taken: what range of local tax rates would be pcrmlssiblc? Would people bc
liable whcre they work or where they live? But these problems are not insuper-
able, and the Danish example proves that a local tax can be administered in a
small country with a very large number of local authorities. (In Denmark, income
tax is levied by the state, county and district. There arc 276 districts in thc
country. However, the whole tax collection procedure is highly organised and
computerised, with the further benefit of a very efficient national system of
personal registration. The local income can vary only within limits set by the
central government.)

The considerations which we believe are. most telling against a local income
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tax in Ireland are: first, the base of the tax is very unevenly distributed
throughout the country so that the tax would seriously increase disparities in
local financial resources. This is shown simply by the fact that Dublin (county
and city) accounted for 43 per cent of non-agricuhural personal income in 1969
(Ross, 1972, Table 1). Secondly, a local income tax would imply raising the
already high rate of marginM income taxation in Ireland. (The cumulation of
three income taxes in Denmark contributes to the apparently widespread dis-
satisfaction with the entire tax system.) Finally, the amount of genuine local
autonomy with regard to local income tax would probably be small : the cen~’al
government would probably stipulate a fairly narrow range within which local
taxes would have to lie, and each local authority would be greatly influenced
by the action of its nelghbours in deciding a tax rate (which is the case in
Denmark).

The main attraction of a local income tax, to supplement or replace the Ratcs,
lies in the belief that it can be made fairer or more progressive than the Rates
and in the fact that, unlike Rates, it would be a very buoyant revenue source.
Whether a local income tax structure would in fact be fairer than a modified

version of the existing rating system is not clear. A genuinely progressive local
income tax, levied at different rates by various local authorities, would probably

be evaded by many tax-payers, thereby frustrating its intention. If , as in most
countries operating a local income tax, the local tax consisted merely of a sur-
charge on the state income tax payable to the local authority on the basis of
residence, then similar results could be obtained from a system of revenue sharing
(discussed below) with the additional advantage that the amount of revenue
received by individual local authorities need not depend exclusively on the local
tax base. On balance, then, we do not believe that a local income tax is an
attractive option in Ireland.

After local income taxes and real estate taxes, the next most important local
taxes in Table 3.6 are a local wealth tax, which is operated in France and

Italy, and a profits tax, which is used in Germany and Luxembourg. A wealth
tax can hardly be considered as a serious possibility at the local level in Ireland,
because this tax has recently been introduced at the national level. Even at the
national level, the yield of the wealth tax is unlikely to be very large in relation
to local government expenditure. Of course, the option exists to assign the yield
of the new wealth tax to local authorities, but since the tax is being levied at a
uniform rate nationally, it would not represent a genuine local tax. A local
profits tax is also highly unlikely in Ireland for, unless compelled to do so by
legislation, very few local authorities would risk charging a local profits tax even
at a low rate--most local authorities outside the main urban areas are very
conscious of the need to attract industry by providing the most favourable terms
possible in relation to neighbouring areas.
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Hepworth (1971, Chapter IV), quoting the submission of the Royal Institule
of Public Administration to the Royal Commission on Local Government (1968)
cites tax revenue generated by motor vehicles as being the only feasible and
worthwhile taxes in addition to Rates at the local level for the UK. The taxes

he mentions are (i) the road tax on non-commercial vehicles (the rate of which
could be varied at the local level), (ii) driving licences and (iil) motor fuel tax.
In considering any of these in Ireland at present, account has to be taken of (i)
the importance of cars and trucks for transport and commerce in the rural areas~
where the population density is much lower than in the UK, (ii) the recent sharp
increases in all fuel costs and the probable reluctance of any local authority to
impose further taxes on these items, (iii) the very small area of many Irish
counties, which creates enormous pressure for uniform rates of petrol taxation,
and (iv) the rtle of EEC regulations in the area of taxation of road vehicles. For
all of these reasons, the proposal to use these types of taxes seems inappropriate
in an Irish context today.

One further possible source of local revenue linked to transport is a congestion
tax on traffic entering urban areas. The proposal would yield revenue only in
the main urban ,areas (in practice probably only the county borough corporations
of Dublin, Cork, Limerick and Waterford would want to consider such a tax). A
full evaluation of thks possibility would have to be undertaken in the context of

the general transportation problems of these cities.
Other possible local taxes exist, but they are mostly of a minor nature. In

France the "patente" referred to in Table 3.6 is a remnant of the "centime" or
I/100 local surcharge on state income tax. In The Netherlands the toll on canals
etc., is very minor. The large variety of local taxes in Italy seem to be pre-
dominantly of a nuisance nature, with their origins in historical accident rather
than economic relevance. Several countries levy local licence fees on services.
The wisdom of introducing any such minor taxes in Ireland, to be administered
by verb, sm,’dl local authorities, is obviously questionable.

A final possibility consists in restructuring the Rates so that a higher pro-
portion of this tax is paid by local commercial property. This could be achieved
by charging a high rate poundage on commercial-industrial valuations or it could
be achieved by a progressive poundage with respect to the size or valuation of
the property. At present ,all property liable to Rates pays the sarne poundage but
this proposal raises the possibility of an incentive to have property classified as
"domestic" rather than commercial. Furthermore, the impact of this proposal
wonld differ greatly between local authorities, affording proportionately much
greater relief of domestic Rates in localities with a large non-residential property
base. From the economic viewpoint this proposal would resemble closely a local
corporation income or profits tax (some of its cost would be borne by the fall
in profits tax liability that it would occasion) and would of comi� be recognised
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as such by local authorities. We have already drawn attention to the pressure
on poorer local authorities to maintain low poundages in order to attract in-
dustry, and their probable lack of enthusiasm for a progressive poundage struc-
ture. The result envisioned for this restructuring of the Rates could, it seems to
us, be more efficiently attained by assigning a proportion of the yield of cor-
poration profits tax to the localities in which the companies operate, with a view
to relieving the Rates on local residential property, but it seems arbitrary to pick
on this particular tax in this context.

New Non-Tax Sources o/Local Revenue

(a) Charges/or Services
There is probably some scope for increasing the revenue of local authorities

by charging for services that are now provided without direct charge and by
increasing the charges for others that are now supplied at a highly subsidised
price. In the first category are fibraries, parks, etc. There may be room for im-
posing the charges for some of these, but against the benefits (in terms of addi-
tional local revenue) from this source of action must be set the possible adverse

result of discouraging the public from using socially desirable services. Housing
is the most important example of a service provided by local authorities to file
public at a greatly subsidised price. The net rent paid on local authority housing
was less than ~,1 million in 1972 compared with a subsidy of over £14 million.
(In the Appendix to Section 2 we illustrated how these figures were derived for
1970.) It is doubtful whether the proportion of the gross rent on local authority
housing that is met through subsidy is widely appreciated. This subsidy could
be reduced by charging higher rents, but such a decision involves social and
political issues that are much broader than our present terms of reference.
Moreover, by 1977 this housing subsidy will be met from central government
funds, and hence increasing the rents charged by local authorities would not
increase their overall financial resources (although it would decrease their de-
pendence on state grants).

(b) Revenue Sharing
We have repeatedly mentioned the gro~cda in state grants to local authorities

and the po.~ibility that this trend in financing local government curtails auto-
nomy at the local level. In Section 8 we presented, on the basis of 1969-70 data
a detailed evaluation of the regional pattern of the present grants system.

We have also seen that in several countries there has recently been a shift in
emphasis from specific to block grants. In most countries these schemes involve
the use of a formula incorporating "needs" and "equalisation" elements to allo-
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cate the sum to be shared between the individu,’d authorities. The degree of
antonomy built into these schemes depends on whether, as in The Netherlands,
a fixed proportion of the state’s tax yield is allocated in this way, as in the
United Kingdom, the amount to be distributed is die object of negotiation each
ycar. The United States scheme, involving a sum fixed for five years, falls some-
where between these two models.

A major possible objection to schemes of this type is diat they may give rise
to lexs economical use of resources at the local level than occurs under a system
of specific gr,’mts (with tight control by the central government) or when expendi-
ture is financed tbrough local taxation. We have seen that the belief that local
anthorities should finance a substantial part of their current expenditure through
local taxation permeates many previous discussions of local government finance
in Ireland. This view stresses the answcrability and accountability of local
anthorities to their electorate, and suggests that these attributes are enhanced

by the discipline of having to raise locally a substantial proportion of the amounts
spent locally. Against this, however, mnst be placed the consideration that local
authorities arc responsible for a major share of total public expenditure, while
the central government has pre-empted the major sources of tax revenue and
their built-in revenue buoyancy. Up to now, the main way out of this dilemma
in Ireland has been increasing dependence on specific grants, supplementcd by
the growth of the agricultural grant. The case for a system of non-speclfic grants

of the type that may be grouped under the general name of revenue sharing has
not received much attention.

The particular merit of a revenue sharing scheme lies in providing a structure
whereby local authorities can participate in the superior revenue yield of the
state’s taxes without the disadvantages that many believe are inherent in an
extensive system of specific grants. Furthermore, revenue sharing is usually
based on a formula which takes explicit account of local variations in needs and
resources, where~ the regional allocation pattern under a specific grants network,
while it contains implicit regional policies, is not flexible in this respect.

In order to illustrate how a revenue sharing scheme might operate in Ireland,
we present some of the details of the formula actually adopted in the United
States, contained in the State and Local Fiscal Assistance Act of 1972 (HR
14370). A full account of how the Act operates has been published by the US
Department of Treasury (1973).

A fixed amount, F, is set aside each year for revenue sharing. No state may
receive, per capita, more than 1"45, or less than 0’20, times F divided by the

total US population. No state may receive more than half its total income from
non-revenue sharing sources in revenue sharing. Within these two constraints, the
amount to be allocated to the ith state, Fi, is decided according to the following
formula :
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where Pi=population of the ith state

Tt=local tax revenue in the ith state
Y~ =income in the ith state,

and P, 7", and Y are the corresponding national totals.

Thus, a state’s share in the total to be disbursed depends on three factors:

(a) Its population as a share of tile national total (PJP)

(b) Its local "fiscal effort" relative to the local fiscal effort of other states
( Td Y,-- 7-/Y)

(c) The inverse of its income per person relative to the inverse of national
income per person (PdY,--P]Y)

It is also possible to include a measure of local "needs" for the services to be
financed through revenue sharing. In file scheme in operation in the US, the
proportion of the population living in urban areas has this function. In Section 8
we experimented with various measures of needs for local services and saw that
expenditure on many of the services that will still be chargeable to the Rates by
the end of this decade are highly correlated with urbanisation. The needs ele-
ment in the United Kingdom Rate Support Grant is calculated on the basis
of a relatively elaborate regression analysis of actual expenditure patterns.

In Table 9.1 we illustrate the use of the above formula (without a needs
variable) in Ireland on the basis of 1969-70 data. Column 6 shows the final
allocation of the amount to be shared (assuming £1 pet" person shared nationally).
Westmeath would obtain the largest per capita transfer (£1"42), Kildarc the
smallest (£0"79). The reasons for this outcome may be seen from column 2

("local fiscal effort") and column 3 (the inverse of county income per person).
Local fiscal effort is very high in Westmeath (as we have already noted), and
income per person is below average; both these factors raise Westmeath’s share
in the revenue to he distributed. Kildare, on the other hand, is below average in
fiscal effort and above average in income per person, and both these factors tend
to lower its share. It is of interest to compare the regional pattern of grants
resulting from the application of this formula with the actual pattern in 1969-70.
In Table 8.4 we set out the actual regional pattern under four definitions of
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grants. Table 9’2 presents the matrix of intercorrelations between the actual
and die revenue sharing regional pattern.

TABLE 9.2: lntercorrelations between county pattern of grants per capita z969/7o, and the
outcome of a revenue sharing formula

A
C
T
U
A
L

196917o

X, X, Xs X,     X.
"Hypothetical revenue sharing X, t "o
incl. ag. grant
Total X, o. [ 5 i .o

less health etc. X3 o.I4 0-94 x.o

excl. ag. grant
Total X, o-t3 0.91 0-86 x.o

less health, etc. X, 0-04 0.66 0.83 0.77 i-o

It may be seen that the revenue sharing formula would result in a radically
different allocation of grants between areas than occurred under any of the
four definitions of grants used for the 1969-70 data. The contrast is not due,
as niight have been expected, to the operation of the agricultural grant: the
correlation between Xt and X~ and ]Ks is lower than between X, and X2 and )G.

One may not conclude on the basis of this showing that the exisdng pattern
of grants is "irrational" : it is designed, not as an explicit instrument of regional
policy, but’ to supplement the financial resources available to local authorities
and to encourage them to provide certain services. The contrast between the
present pattern of grants and what would occur under a revenue sharing form-
ula of the type we considered, is due to the relatively low level of grant income
per person received in the wealdtier urban areas (especially Dublin) at present.
The main reason why Dublin would gain through die implementation of a
revenue sharing policy is, as may be seen from Table 9.1, the inclusion of "local
tax effort" (Rates payable locally as a percentage of income) in the formula.
This variable is low in many western counties due to the relief of much of the
rateable property in those areas from any Rates liability.

The acceptability of a revenue sharing scheme and the precise terms on which
it would operate depend on a number of issues that go beyond our present terms
of reference. In particular, it is necessary to ask what degree of financial inde-
pendence it is desired to enshrine in the grants system, and to what extent it is
desired to influence the composition of local authority expenditure. The regional
implications of any grants policy are, however, inescapable. The material pre-
sented in Section 8 points out certain features of the Irish system as it operated in
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1969-70. The present discussion of revenue sharing illustrates some of the
implications of a totally different approach to the provision of grants to local
authorities.

Conclusion
The most obvious source of additional revenue for local authorities ties in a

reduction of the exemptions and remissions from Rates at present allowed. The.
estimates we presented in Section 6 suggested that a 20 per cent growth in
Rates receipts would follow from the abolition of exemptions for which very
little economic or social justification exists.

There is little scope for introducing new loc,"d taxes that would have a signifi-
c,’mt impact on the revenue of local authorities in Ireland. While a local income

tax might be feasible, it would have to be set at a low rate and probably made
uniform between local authorities and administered by the central government.
It would hardly represent a genuinely local tax to the degree attained by the
Rates at present.

It is likely that local anthorides will have to continue to depend heavily on
state grants to finance local services. In Section 8 we evaluated the effects of state
grants on Irish local expenditure statistically. In the present Section we sug-

gested that cortsideration might be given to the substitution of a system of
general revenue sharing for part, at lea.st, of the present network of specific
grants. Revenue sharing would have the merits of embodying an explicit mech-
anism for equallsing expenditure on local sea-vices bet~,een axe~ of the country,
as well as allowing local authorities automatically to share in the buoyancy of
the t~xes that the central government ha.s pre-empted. In this m,’mner, the pro-
posal could significantly enhance the vitality of local government. The actual

type of revenue sharing that might be used, and the formula for implementing
it, would depend on a variety of politic,’d ,and social considerations.

The revenue sharing proposal is not, however, a suggested new revenue source,

but rather a rcorganisation of the existing grants system. Similar reorganisation
occurred in the United Kingdom in 1966 and in Denmark in t972. The merits
of the proposal must be judged in relation Io the past growth and likely develop-
ment of the existing grants system.



Appendix

Rate Collection

Taz one aspect of the present system of local financc which has not bcendiscussed in the preceding Sections of this study is the collection of Rates.

This requires careful consideration in the event of a decision to retain Rates as
the principal form of local taxation.

Under existing law, Rates are generally payablc each year in two equal parts,
called moieties, the first of which is payable as soon as the Rate demand note
has been served, the second being payable on July 1. However, under the Local
Government (Rates) Act, 1970, and Regulations made thereunder, thc rated
occupiers of domestic and agricultural hereditarnents have a statutory right to
pay their Rates in ten instalments. While under law the onus rests with rate-
payers themselves to pay the Rates levied on their property according as they
become due, local authorities employ rate coUcctors to recover the Rates de-
manded. The law makes provision for the appointment of rate collectors and
specifically assigns to them certain powers and obligations in relation to their
duties.#

While the law provides for the normal payment of Rates in two equal parts,
different "patterns" of payment have evolved in different areas. The following
table shows the percentage Rate collection per month for the different categories
of rating authorities. The table has been compiled from information furnished
by 25 county councils,’ thc four county borough corporations and 25 borough
corporations/urban district councils; it covers the local financial year 1973-74
and the transitional’]" financial "year" 1974 which comprised the nine months
from April 1 to December 31.

The following table is not indicative of any particular pattern of Ratc pay-
ments---when, in the 1974 transitional financial year, ratcpayers were requested
to ensure that the full 1974 Rate would be paid before December 31 1974 the
previously accepted tendency towards peak payments in Septembcr/October
and March was quite obviously ignored. However, the table makes it reasonably
clear that a great many ratepayers tend to pay their total Rates bill in one or two
large remittances.

* In this Appendix, we refrain from consideration of the office, duties and powers of the Rate Col/corot
as we feel that this would not be within our terms of reference.

?Under the Exchequer and Local Finance Years Act 1974 the local authorities financ a year was
made coterm nous w th the calendar year; in order to effect the change a nine-month transition
"financial year" was provided for in the Act.

x6o
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TABLE A.I : Proportion of Rates collected each month, 2:973[74 and x974

¯ " ’ Month Counties County Boroughs Boroughs/UDCs

Per cent

- 2.54 1.o4 1.92
May o’34 o’65 o-53
June o.27 3.1o 2.89
July i .66 ’ 8.67 7.38
August 6.22 7’94 to’72
September 23’83 9"00 ; 18.o4
October 21.84 15.36 15’2 i
November 7" 18 15’ 56 8- 73
December 6.83 9-82 6.73
January 5.69 I 1.5° 6.47
February 4-88 8.78 7 -6o
March. . 18-72 8.58 z3-77
To~ xoo.-- ioo.-- xoo.--
x974
April 3’o5 x. 17 2.45

¯ May 0’49 1-32 1.22
June o’71 2.60 x.92
July 5’27 14’46 13.6o
August 11.20 13" 11 13.48
September 24"81 17"49 21.41
October 19-56 2o.55 18.93
November 13"34 x 4-23 x 3" x 7
December 21.56 x 5’°7 13.8x
Total i 00. -- I oo. -- 100. --

From other statistics obtained from the local authorities it is equally clear that
the option to pay Rates in instalments spread over ten months of the year has not
been found to have any general appeal among those ratepayers to whom the
scheme applies. In the local financial "year" 1974 only 15,877 ratepayern in all,
availed of the rates instalment scheme; of these 10,824 persons live in one or
other of the four county boroughs and 1,216 in other boroughs and urban
districts (note : there are over 700,000 dweUing-units in the state).

Despite the apparent acceptance of the general notion that Rates axe payable
in two parts it is possible, if not probable, that one of the underlying elements
of discontent with the existing rating system .is that the-two moieties of Rates,
either collectively or separately, constitute the largest bills to be faced by many
householders during the course of the year. At a time when charges for most
of the expensive services availed of by householders---for instance electricity,
domestic gas, central heating and telephone services--are payable on a monthly,
bi-monthly or quarterly basis, the annual Rate demand is for a shlgle, relatively

L
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large amount albeit payable, as a rule, in two equal sums. We feel there/ore
that serious consideration might be given (in the event of the continuance of a
local tax on the occupation of property) to an alleviation of the "demand" made
by an-abandonment of the system of two moieties and the formal adoption of a
payment/collection system involving more frequent instalments and smaller
amounts. As there would appear to be a tendency for voluntary arrangements to
fail through or not to be pursued, we would recommend that any modified pay-
ment arrangement or range of options decided upon should be mandatory. In
other words if a range of payment options is made available it should be man-
datory on each ratepayer to select one of the options.and to adhere to the com-
mitment entered into arising from the choice made.

We feel that there are two distinct groupings or ratcpayers to be taken into
consideration, viz.

(a) those in the agricultural and fishing sectors whose incomes tend to be
seasonal, and

(b) those who are paid a weekly or monthly wage or salary, and all indus-
trial and commercial concerns which are not directly involved in"

agriculture or fishing.

The great majority o[ rated occupiers of property would be included in the
latter. In the case of these ratepayers we would recommend that the Rates should
be payable on a monthly basis. One obstacle to the achievement of such an
arrangement is the failure of many, if not most, of the rating authorities to have
their rate demand notes issued to ratepayers until the third or fourth month of
the local financial year, or even later. The difficulties posed by.fallure’to get the
demand notes issued sufficiently early could be surmounted by a continuation
of the monthly charge applicable to the preceding financial year until a~n adjusted
monthly charge ha.s been assessed to take’account of the new Rate poundage
applicable to the current local financial year. For example, in" 1975, a ratepayer.
would continue to pay at the 1974 monthly rate up to, possibly, April or May
at which stage the monthly levy would be adjusted to take account of the total
Rates liability for the full year, based on the Rates struck for 1975. In the case
of ratepayers in the agricultural and fishing sectors we feel .that an option or
opdons other than monthly payments should be available. We would suggest
th, etfo!!owing alternatiyes : "         . .

1) Two moieties payable in the months of March and September, i.e., the
months which have been most favoured by the agricultural community .
in the past, and
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(if) Payment on a quarterly basis, in the months of February, May,
. . Augustand November, i.e., the told-month of t:ach quarter,-whidh.

! . . ." would give those paying on a quarterly basis neithhr advantage nor:
.. disadvantage v/s-d-oh ratepayers required ’to pay on a monthly’basls.

. ¯ . . . , , .

It should, of course, be open to ratcpayers in these sectors to opt for payment on
a monthly basis.

We have considered whether there should be some form of inducement pro-
vidcd for early or prompt payment such as a form of discount, but have con-
cluded that such a scheme would favour those who might be best in a position
to pay early or prompdy. Also, in order to provide an effective inducement, the
rate of discount would have to compare favourably with interest rates on deposits
left with banks, building societies, etc. The net cost of such discounts (given that
there might be some saving of bank interest on overdraft accommodation used
by the local authority) would have to be borne on the local tax; this, in turn,
could result in a subsidisation of those in a position to pay early or prompdy

by their less affluent fellow ratepayers (or local taxpayers). Though the primary
object of our recommending more frequent and small demands for local tax
payment is to reduce the impact on the resources of those liable to pay (thereby
removing one of the present elements of dissatisfaction with the existing rating
systcm~ we would point out that those liable for the local tax would also benefit
in another, indirect, way. At present, the uneven cash flow accruing to local
authorities from rates causes them to rely to an excessive extent on bank over-
draft. The cost of the interest, which comes to an appreciable amount each
year, is borne on the Rates. An improved inflow of rate moneys could result in
substantial reductions of interest payable with a consequent saving on the Rates
thenlselves.

Conclusion

We feel that the legal provision and pa:,anent "pattern" which obtain most
generally at present whereby die total Rates bill is payable in the two parts, or
moieties, may impose ,an undue strain on the resources of many of those liable
to pay and may be an underlying source of discontent with the rating system.
We find that the statutory right of householders and occupiers of agricultural
hereditamcnts to opt to pay the Rates in instalments spread over ten months of
the year is not being availed of except to a very limited extent. We have also
pointed out that the irregular inflow of cash to the local authorities h’om Rates
has been causing an excessive dcpcndcnce on bank overdraft, with the conse-

quent cost of interest falling on the ratepaycrs. We therefore recommend that
consideration be given to the implementation of a new scheme or range of options
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whereby Rates would be payable in morc frequent and smaller arnount~ and that
adherence to such schcmc, or the option chosen by an individual person should
be mandatory. We recommend that the majority of ratepayers be required to
pay on a monthly basis. We recommend against any scheme of discounts for
early or prompt payments.



!¢

U

BIBLIOGRAPHY ¯ .

A. O.~tcial Publicationa :

(i) Irish:

(All published in Dublin by the Stationery Off.e)
CaZN’rRAL SWAa’~’a’XCS o~lca% 1969, Household Budget Inquiry (HBI).
CE~rrm,~u STA’rrSTXCS O~ICE, I953--74. National Ir~ome and Expenditure

(.AqE).
cE~t. s’rA’ns’ncs OFnCE, 1953--74. The Trend of Employment and

Unemployment (TEU).
COMMITTEE ON THE, PRJCE OF BUILDING LAND, 1974. Report to the Minister

for Local Government. (The Kenny Report.)
DgPAWrMzt, rr OF LOCAL OOVERNMZrrr, 1953--74. Returns of Local Taxation

(~T).
DEPARTMENT OF LOCAL OOVERN~4F*NT, ~973" Local Goo~at Reorganisa-tion : Discussion Document (mimeo.).

DEpAr~mzcr OF HEAL’rH, 1966. Report of the Commission of Inquiry on
Mental Illness.

[~VTERDI~PARTMENTAL COMMITTEE ON LOCAL FINANCE* AND TA~XATION~

1966. Report on Valuation for Rating Purposes.
INTERDEPARTMENTAL COMMI’rrEEs ON LOCAL FINANCE AND TAXATION~

i967. Report on Exemption from and Remission of Rates.
INTERDI~PARTMENTAL COMA~-ITTI~F.,S ON LOCAL FINANCE AND TAXATION,

1968. Report on Rates and Other Sources of Revenue for Local Authorities.
~VEZWUE COMMISSlOtCS, Annual Reports, various years.
vcnrrE PAPER, 1971. Local Government Reorganisation.
wm’r~ PAPER, 1972. Local Finance and Taxation.
wzqrrz P^PER, 1974. Capital.Taxation.

(fi) Other:

DANMAR~ s-rA-rlsa’~z, 1973. Statistisk ,,~rbog ~973. Copenhagen.
~C STATL~3TICAL OFFICE OF THE EUROPEAN CO,~|UNrrlEs 197~..~rationat

Accounts, x964-~97,. Lu_xembourg: Office for OffiyJ.al Publicadom
ofthe European Communities.

~c s’rA-rrsa’xcAn OWXCg o~ "r~z gUROP~A~ CO~U~rrxr.S, ~973. Tax
Statistics ~968-~97~. Luxembourg: Office for Official Publications
of the European Communities.

ogcD, ~973- Reuenue Statistics of OECD ~Iember Countries ,965-~971.
Paris, OECD Publications Office.

uzcrr~o v, nqCDO,~% z965. Committee of Inquiry into the Impact of Rates on
Households. Report (The Allen Report). London: HMSO.

U~TCZD NA’nO~S, 1964. DIKP^RTMIZNT OF ECONOI*dlC AND SOCIAL AFFAIRS.

Studies in Methods, Series F, No. =, Rev. ~, A System of JV’ational
Accounts. New York: Statistical Office of the United Nations.

UNITED STATES. DEPARTMENT OF THE TREASURY. OFFICE OF REVENUE

SNAR]NO,. X973. What is General Revenue Sharing? Washington,
D.C.: Government Printing Office.

z65



166 THE ECONOMIC    AND    SOCIAL    RESEARCH    INSTITUTE

B. Books and Articles :

AARON, nt~NRV, 1974. "A New View of Property Tmx Incidence", American
Economic Review, 64 (2), ~12-221.

^’rKINSON, A.B., Z973. "How Progressive Should Income Tax Be?" in
3.,I. Parkin (ed.), Essays on ~,Iodern Economics. London: Longman.

Aa"la~,OOD, E. AND R. C. OEARY, 1963. Irish County Incomes in 196o. Dublin: The
Economic Research Institute.

BLUM, WALTER J. AND HARRY KALVEN, JR., 1953. The Uneasy Case for Progressive
Taxation. Cbicago: The University of Chicago Press.

CUURCII, A. ~., 1974. "Capitalization of the Effective Property Tax Rate on
Single Family Residences", National Tax Journal, 27 0), 113-122.

COLLINS JOIIN, 1963. Local Government. Second edition by Desmond Roche.
Dublin: The Institute of Public Administration.

CORD, s’rEWN, 1973. "Revenue Sharing and Property Tax Reform", American
jTournal of Economics and Sociology, 32 (4), 404¯

¯ DAVIES, nLEDDVN, 1968. Social Needs and Resources in Local Services. London:
Michael joseph.

DE BUITLEm, DONAL, 1974. Problems of Irish Local Finance. Dublin: The Institute
of Public Administration.

ECKSaXIN, OTTO, 1967. Public Finance--Second Edition. Englewood Cliffs,
New Jersey: Prentice-Hall, Inc.

¯ PRAWLES’, I" 1972--73. "The Poor Law Valuation as a Basis for Welfare
Adjustment and Local Taxation", Irish Journal of Agricultural Economics
and Rural Sociology, 4 (1), IO1-1o6.

OAVFNEY, MASON, 1972. "What is Property Tax Reform?" American Journal
of Economics and Sociology, 31 (~), 139-151.

GRAMLICII, E. M. AND HARVEY OALPER, 1973. "State and Local Fiscal Behaviour
and Federal Grant Policy", Brookings Papers on Economic Activity, (l), 15-65.

nANSEN, RURT, 1970. "Public" Finance", in Denmark.. An Official Handbook,
Copenhagen: Press and Information Department, Royal Danish Ministry
of Foreign Affairs, 299-3o6.

IIARDER, ERIK, 1973. Local Government in Denmark, translated by R. Duffel[.
Copenhagen: Det Danske Selskab (The Danish Institute).

HARBERCER, ARNOLD C., 1974. Taxation and Welfare. Boston: Little, Brown and
Company.

HEPWORTH, N. P., 1971. The Finance of Local Covernment. New Edition, London:
George Allen and Unwin, Ltd.

HUNTER, J. S. H., J 973" "Inter-state Fiscal Equalization in the Federal Republic
of Germany and Comparisons with Australia and Canada", Australian
Economic Papers, 12 (2o), 42-56.

INSTITUTE OF PUBLIC ADMINISTRATION, 1971. A/fore Local Covernment, a Programme
for Development. Dublin: The Institute of Public Admiristration.

INTERNATIONAL UNION OF LOCAL AUTHORITIF~j 1964. "Local Government in .
the 2otb Century": Proceedings of the IULA Jubilee Congress, Brussels,
June 17th-25th, 1963, The Hague: Nijhoff for IULA.

K~r.’NEDV, PINOLA, 1975. Public Social Expenditure in Ireland. Dublin: The
Economic and Social Research Institute, Broadsheet No. t t.

LEE, J. AND J. P. HOUGHTON, 1968. "Observations on Tax Assessment of
Agricultural Land in County Wexford", Irish Journal of Agricultural
Economics and Rural Sociology, l, 155-164.

LENNm% L. K., 1972. "The Flexibility of Irish Taxes on-Incomes", in Some
Problems of a Developing Economy, ed. by A. A. Tait and J. A. Bristow, Dublin :
Gill and Macmillan.



ECONO~,ffC ASPECTS OF LOCAL AUTHORITY EXPENDITURE AND FINANCE I67

MARSIIALL, A., 1922. Principles of Economics. London: Macmillan.
SlAmSHALL, A. H., 1965. "Local Government in the Modern ~,’Vorld", the

Stamp Memorial Lecture delivered before the University of London on
23 November 1965, London: Athlone Press.

~I,~XV,~t.L, JA~Ies, A., 1969. Financing State and Local Government. (Revised
Edition). Washington DC: The Brookings Institution.

~IIESZOWSKI, PETER, 1967. "On the Theory of Tax Incidence", Journal of
Political Economy, 75 (3), 25o-262.

MITCHELL, WlLLIA,Sl, E., 1973. "Equity Effects of Property T,-ux Relief for the
Aged", American Journal of Economics and Sociology, 32 (4), 367"9¯

MIt.LER, KENNETIL E., 1968. Government and Politics in Denmark. Boston:
Houghton Mifflin.

~lusem*vE, ~. A., 1974. "Is a Property Tax on Housing Regressive?" The
American Economic Review, 64 (2), ~22-229.

~IUSGaAVE, R. A., 1959. The Theoo, of Public Finance. New York: McGraw-Hill
Book Company, Inc.

r~ETZER, DICK, 1973. "The Incidence of the Property Tax Revisited", The
‘National Tax Journal, 26 (4), 515"535¯

OATes, WALLACE E., 197~. Fiscal Federalism. New York: Harcourt Brace
Jovanovich, Inc.

6 ClNN~IOE, SEA,~IUS, 1970. A Law for the Poor. Dublin: The Institute of Public
Administration.

PECH~IAN, J. A. AND BENJA~dIN A. OKNER, 1974. Who Bears the Tax Burden?
Washington DC: The Brookings Institution.

pm~’rSCHXE, JOHN L., 1969. Income-Expenditure Relations in Ireland 1965-66,
Dublin: The Economic and Social Research Institute, Paper No. 5o.

RATING AND VALUATION A..~OCIATION) I964. Rating of Site Values Report on a
Pilot Survey at Whitstable. London.

ROss, MICZ~L, 1972. Further Data on County Incomes in the Sixties. Dublin: The
Economic and Social Research Institute, Paper No. 64.

SCHULTZE, CHARL~ L., 1974. "Sorting out the Social Grant Programs: An
Economists’ Criteria", The American Economic Review, 64 (2)~ 181-189.

SINOER, NElL M., 1972. Public A’ficroeconomics. Boston: Little, Brown and Com-
pany.

s’rm~uss, ROBZR’r P., 1974. "The Impact of Block Grants on Local Expendi- .
tures and Property Tax Rates", Journal of Public Economics, 3, 269--~84-

S~DFOm>, C. W., I971. Taxing Personal Wealth. London: George Allen and
Unwin, Ltd.

aa~SOUT, CHARt.V.S, 1956. "A Pure Theory of Local Expenditure", Journal of
Political Economy, 64, 416-4~4.

WALmSR, DAVID, ~96a. Local Government Finance in Ireland: A Preliminary Survey.
Dublin: The Economic Research Institute, Paper 5.

",VALK~R, DAWD, ~964. Local Government Finance and County Incomes. Dublin:
The Economic Research Institute, Paper ~8.

w~m~^u~t, M. c. AND ROn~R’r L. JOss, ~97o. "Alternative Approaches to
Revenue Sharing: A Description and Framework for Evaluation", ,National
Tax Journal, ~3 (I), ~-~.

w’amm% c. j. AND ~AN o. REin, 1974. Soil Classification, /.and Valuation and
Taxation : The German Experience. Centre for European Agricultural Studies,
Ashford, Kent.

WVmAn~, ~. C., ~963. Federal Government, London: Oxford University Press.



THE ECONOMIC AND SOCIAL RESEARCH INSTITUTE

Broadsheet Series :
L Dental Services in Ireland P.R. Kaim-Caudle
2. We Can Stop Rim’ng Prices M.P. Fogarty
3. Pharmaceutical Services in Ireland P.R. Kaim-Caudle

assisted by Annette O’Toole and Kathleen O’Donoght/e
4. Ophthalmic Services in Ireland P.R. Kaim-Caudle

assisted by Kathleen O’Donoghue and Annette O’Toole

5. Irish Pensions Schemes, 1969 P.R. Kaim-Caudle andJ. G. Byrne
assisted by Annette O Tonic

6. The Social Science Percentage Nuisance R.C. Gear’/

7. Poverty in Ireland: Research Priorities Brendan M. Walsh
8. Irish Entrepreneurs Speak for Themselves M.P. Fogarty
9. Marital Desertion in Dublin: an exploratory study Kathleen O’Higgins

xo. Equalization of Opportunity in Ireland: Statistical Aspects
R. G. Gear’/and F. S. 0 Muircheartaigh

x x. Public Social Expenditure in Ireland Finola Kennedy
t2. Problems in Economic Planning and Policy Formation in Ireland, 1958--i974

Desmond Norton
*3. Crisis in the Cattle Industry                          R. O’Connor and P. Keogh

Publlca~on Series:
I. The Ownership of Personal Property in Ireland
2. Short-Term E*onomic Forecasting and its Application in Ireland
3. The Irish Tariff and The E.E.C. : A Factual Suroey
4. Demand Relationships for Ireland
5. Local Government Finance in Ireland: A Preliminmy Survey

Edward Nevin
Alfred Kuehn

Edward Nevin
G. E. V. Leser
David Walker

6. Prospects of the Irish E, conomy in i96~ Alfred Kuehn
7. The irish Woollen and Worsted lndustry, 1946-59: A Study in Statistical fi’lethad

R. C. Gear/
8. The Allocation of Publi* Fuuds for Social Developmsnt
9. The Irish Price Level: A Comparative Study

I o. Inland Transport in Ireland: A Factual Survey
I x. Public Debt and Economic Development
t2. Wages in Ireland, t946-62
x 3. Road Transport : The Problems and Prospects in Ireland
14. Imports and Economic Growth in Ireland, I947--6i
15. The Irish Economy in 196~ and 1963
16. Irish County Incomes in I96o
17. The Capital Stock of Irish Industry
18. Local Govenmm~t Finance and County Incomes
x9. Industrial Relations in Ireland: The Background

20. Social Security in Ireland and Western Europe
2t. The Irish Economy in 1963 and x964
22. The Cost Structure of Irish Industry, 195o-60
23" A Further Analysis of Irish Hovaehald Budget Data, 195x-z952

David Walker
Edward Nevin
D.J. Reynolds
Edward Nevin
Edward Nevin
D. J. Reynolds
C. E. V. Leser
C. E. V. Leser

E. A. Attwood and R. C. Geary
Edward Nevin
David Walker

David O’Mahony
P. R. Kaim-Caudle

C. E. V. Lener
Edward Nevin
G. E. V. Le~er



Publication Serles--continued

24. Economic Aspects of lndustrinl Relations David O’Mahony
25. Psychological Barriers to Economic Achievement P. Pentony
26. Sensonality in Irish Economic Stati.rtics C.E.V. Leser
27. The Irish Economy in 1964 and I965 C.E.V. Leser
28. Housing in Ireland: Some Economic Aspects P.R. Kalm-Caudle
29. A Statistical Study of Wages, Prices and Employment in the Irish ~ranufacturing Sector

C. St. J. O’Herlihy
3o. Fuel and Power in Ireland: Part L Energy Consumption in 197o J.L. Booth
31. Determinants of Wage Inflation in Ireland Keith Cowling
32. Regional Employmozt Patterns in the Republic of Irelund T.J. Baker
33. The liish Economy in 1966

The Staff of The Economic and Social Research Institute

34. Fuel and Power in Ireland: Part IL Electricity and Turf                J.L. Booth
35’ Fuel and Power in Ireland: Part III. International and Temporal Aspects of Energy

Conswnption J.L. Booth
36. Institutional Aspects of Commercial and Central Banking in Ireland John Hein

37. Fuel and Power in Ireland: Part IV. Sources and Uses of Energy J.L. Booth
38. A Stue(y of Imports C.E.V. Leser

39- The Irish Economy in 1967
The Staff of The Economic and Social Research Institute

4o. Some Aspects of Price Inflation in Ireland R.C. Geary and J. L. Pratschke
41. A ~’[edium Term Planning Model for Ireland David Simpson
42. Some Irish Population Problems Reconsidered Brendan M. Walsh

43- The Irish Brain Drain Richard Lynn

44. A Method of Estimating the Stock of Capital in .Rorthern Ireland Manufacturing
Industry; Limitations and Applications                        C.W. Jefferson

45. An Input-Output Analysis of the Agricultural Sector of the Irish Economy in 1964
R. O’Connor with M. Breslin

46. The Implications for Cattle Producers of Seasonal Price Fluctuations R. O’Connor

47- Transport in the Developing Economy of Ireland John Blackwell
48. Social Status and Inter-Generational Social Mobility in Dublin Bertram Hutchinson

49. Personal Incomes by County, 1965 Miceal Ross
5o. Iacome-Expendsture Relations in Ireland, 1965-1966 John L. Pratsehke
51..¯ Costs and Prices in Transportable Goods Industries

W. Black, J. V. Simpson, D. G. Slattery
52. Certain Aspects of .Ron-Agricultural Unemployment in Ireland

53. A Study of Demand Elastim’tios for Irish Imports
54- Internal Migration in Ireland

with Appendix.
55. Religion and Demographic Behaviour in Ireland

with Appendix
56. Views on Pay Increases, Fringe Benefits and Low Pay

R. C. Geary and J. G. Hughes
Dermot McAleese

R. C. Geary andJ. G. Hughes
C.J. Gillman
B. M. Welsh

R. C. Geary and J. G. Hughes

H. Behrend, A. Knowles and J. Davies

57. Views on Income Differentials and the Economic Situation
H. Behrend, A. Knowles and J. Davies

58. Computers in Ireland . F.G. Foster

59..Rational D~’erences in Anxiety Richard Lynn
6o. Capital Statistios for Irish Manufacturing Industry C.W. Jefferson
61. Rural Household Budget--Feusibility Study Sile Sheehy and R. O’Connor
62. Effective Tariffs and the Structure of Industrial Protection in Ireland Dermot McAleese
63. Methodology of Personal Income Estimation by County Miceal Ross
64. Further Data on County Iacomes in the Sixties ’Miceal Ross
65. The Functional Distribution of In~ome in Ireland, z938-7o J.G. Hughes



Publication Serles--continued

66. Irish Input-Output Structures, 1964 and t968 E.W. Henry
67. Social Status in Dublin: Marriage, A4obility and First Employment

Bertram Hutchinson
68. An Economic Evaluation of Irish Salmon Fishing. t : The Visiting Anglers

R. O’Connor and B.J. Whelan
69. Women and Employment in Ireland: Results of a ,National Survey

Brendan M. Walsh assisted by Annette O’Toole
7o. Irish Jl4anufottured Imports from the UK in the Sixties: The Effects of AIFTA

Dermot McAleese and John Martin
7t. Alphabetical Voting: A Study of the 1973 General Election in the Republic of Ireland

Christopher Robson and Brendan M. Walsh
7~. A Study of the lHsh Cattle and Beef Industries

Terence J. Baker, Robert O’Connor and Rory Dunne
73. Regional Employment Patterns in .Arorthern Ireland

William Black and Clifford W. Jefferson
74. Irish Full Employment Structures, i968 and ~975 E.W. Henry
75. An "Economic Evaluation of Irish Salmon Fishing. lI: The Irish Anglers

R. O’Connor, B. J. Whelan, and A. MeCashin
76. Factors Relating to Reconoiction among Toung Dublin Probationers Ian Hart
77. The Structure of Unemployment in Ireland, I954-1972 Brendan M. Walsh
78. An Economic Evaluation of Irish Salmon Fishing. 1H: The Commercial Fishermen

B.J. Whelan, R. O’Connor, and A. McCashin
79. Wage Inflation and Wage Leadership

W. E.J. McCarthy, J. F. O’Brien and V. G. Dowd
80. An Econometric Study of the Irish Postal Services Peter Near,/
81. Employment Relationships in Irish Counties TerenceJ. Baker and Miceal Ross
82. Irish Input-Output Income Multipliers 1964 and x968

J. R. Copeland and E. W. Henry
83. A Study of the Structure and Determinants of the Behavioural Component of Social

Attitudes in Ireland E.E. Davis
84. Economic Aspects of Local Authority Expenditure and Finance

J. R. Copeland and Brendan M. ~Valsh

Printed by Cahill & Co. Limited, Dublin 3.


