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This Note is the Parliamentary Budget Office’s 
immediate Budget Day analysis of Budget 2019. It 
summarises some of the main measures announced in 
the Budget, as well as providing an initial analysis of 
some of these measures and the Budget overall. The 
PBO will produce a further in-depth commentary on 
aspects of Budget 2019 in approximately two weeks. 
In addition, in the post-Budget period, the PBO 
will publish other material on various aspects of the 
Budget. 
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The content in this Review was produced and sent to Members on Budget Night. The 
content has not been revised to reflect documentation published thereafter.

PBO Analysis

Below is some initial PBO analysis of the Budget 
under the headings used in the PBO’s Pre-Budget 
Commentary.

Counter-cyclical fiscal policy
The budgetary stance is consistent with the EU Fiscal 
Rules. However, despite offsetting revenue-raising 
measures (most notably the restoration of the 13.5% 
VAT rate for the hospitality sector), gross Voted 
Expenditure has increased by 7.8% year-on-year, 
while tax reductions (including reliefs, exemptions 
etc.) amount to approximately €459 million. The 
Department of Finance’s preferred estimates of the 
output gap are positive in 2019 and beyond. This 
indicates that the economy could overheat in the near 
future. Allowing spending to increase so rapidly with 
overheating a risk does not suggest that a counter-
cyclical fiscal policy is being pursued.

Stability and sustainability of the public 
finances
Exchequer taxation revenue is expected to be €57,945 
million in 2019. Corporation Tax is expected to make 
up 16.4% of this. This is an increase from a 16.2% 

share in 2017, albeit a decline from 17.4% in 2018 
and an average of 13.3% between 2003 and 2017. 
This illustrates how Exchequer revenue has become 
increasingly dependent on Corporation Tax. The 
Government has made provision to set aside some 
€500 million in revenue for a ‘Rainy Day Fund’ in 
2019 and beyond but given the rapid increase in 
Corporation Tax revenue over the past few years 
(revenue is almost €5 billion or 108% higher in 2018 
than in 2014), the windfall nature of some of these 
receipts and potential volatility of the revenue source, 
there is an argument to be made that a higher amount 
should be set aside. The Minister’s speech references 
the intention of setting aside some Corporation Tax 
revenue for the Rainy Day Fund but does not make 
any provision for this in 2018 – which had a windfall 
gain in Corporation Tax revenue.

There were no changes in carbon or fuel taxation in 
Budget 2019. This appears to be a missed opportunity 
to rebalance tax revenue away from income tax and 
address the identified fiscal risk of missing EU climate 
change and renewable energy targets. 

No announcement was made in Budget 2019 on Local 
Property Tax and the revaluation due before the end 
of 2019. Property taxes are an economically efficient 
way of increasing tax revenue and increasing such 
revenue could allow for decreased taxes elsewhere.

Transparency and accessibility
As stated in the PBO’s pre-Budget commentary, 
the PBO has, since its establishment, used many 
of its publications to focus on the accessibility 
and transparency of budgetary information, 
particularly with respect to public expenditure. 
Overall, the PBO’s view is that the existing budget 
and related documentation is unduly complex and 
therefore poses a barrier to a more effective level of 
parliamentary engagement and scrutiny. 

The PBO notes that, alongside a large volume of 
material made available with Budget 2019, three 
Spending Review papers were published online 
on Budget Day. As previously suggested by the 
PBO, it would facilitate planning in relation to 
better parliamentary scrutiny if the list of topics 
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was published in advance of the publication of the 
papers. The Mid-Year Expenditure Report (MYER) 
2018 states, with regard to the previously published 
Spending Review papers, that “it has been possible 
to consolidate the [Spending Review 2018] papers 
and the recommendations of the analysis into 6 key 
themes”. As previously stated by the PBO, it would be 
useful if a summary table was published setting out 
the amount of expenditure covered in those papers. A 
summary of these three new Spending Review papers 
is in an appendix to this note.

In addition, in a previous publication on tax 
expenditures, the PBO emphasised certain key issues 
for consideration in respect of costing, defining 
and reviewing tax expenditures in Ireland. In that 
publication, the PBO further emphasised certain tax 
expenditure reviews that are expected in line with 
the Department’s own guidelines for tax expenditure 
evaluation, and following announcements of 
reviews that are underway. The PBO also noted 
the Department of Finance’s annual publication of 
the Report on Tax Expenditures, since 2014, which 
contains information on the costs of tax expenditures 
and reviews completed in the previous 12 months. 
However, the PBO notes that this publication has not 
been released on Budget Day alongside Budget 2019, 
with only a single review of the Three Year Start Up 
relief released.

Evidence-based policy making
As highlighted by the PBO, ex ante analysis should 
form an intrinsic part of policy design and should be 
carried out before the implementation of new tax and 
spending measures. It would also help inform ex post 
evaluation by identifying the type of data required for 
successful policy review. 

The PBO notes a number of Spending Review papers 
were published alongside the Budget. The MYER 2018 
places considerable emphasis on the importance of 
the Spending Review papers feeding into preparations 
for Budget 2019 by providing evaluations of: 

•	 Existing expenditure; and 

•	 Recent and developing trends. 

Quantifying the expenditure that could be re-
allocated, or providing targets for same, could 

assist in relating the Spending Review papers to 
the Budget process. The PBO intends to complete 
further analysis of these papers to identify how the 
Spending Review papers connect to the evidence-
based policy making in the Budget. With gross Voted 
Expenditure set to increase by nearly 8% in 2019 
and Supplementary estimates of up to €1.3 billion 
likely to be sought from the Dáil in respect of 2018 
it is important that the Spending Review process is 
effectively utilised to re-prioritise expenditure where 
appropriate.

The PBO notes that the ex post analysis in relation to 
tax measures was, in general, not published alongside 
the Budget, except for a) a tax review paper for 
one measure which was extended, and b) analysis 
published alongside the Tax Strategy Group papers 
on the 9% VAT rate. It is very important that evidence 
is made available to provide analysis for the extension 
or review of existing measures. The PBO understands 
that such material will be published shortly, but 
emphasises the necessity for Members to receive 
all information in a timely manner to allow them to 
effectively engage with and scrutinise the Budget.

In addition, it should be noted that several tax 
reviews are expected following the close of 
public consultations and in line with previous 
announcements of reviews that are underway.  These 
include:

•	 The Possible Introduction of a Vacant Property 
Tax (closed to public consultation in June 2018);

•	 Review of the EIIS and SURE (closed to public 
consultation in May 2018);

•	 Review of the Local Property Tax (closed to 
public consultation May 2018);

•	 Review of the implementation of the Agri-
taxation Review 2014 and income stabilisation 
and taxation (closed to public consultation May 
2018);

•	 Review of Ireland’s Corporation Tax Code (closed 
to public consultation January 2018);

•	 Review of Stamp Duty on Share Transactions 
(closed to public consultation November 2017);

•	 Review of Help-to-Buy scheme;

•	 Review of CAT Agricultural Relief;
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•	 Review of the Start Your Own Business relief;

•	 Review of the Home Renovation Incentive.

Innovations in the Budget process
The PBO welcomes the announcement by the 
Government of the intention for Ireland to join 
the Paris Collaborative on Green Budgeting, and 
to publish a list of all Exchequer climate-related 
expenditure in this year’s Revised Estimates Volume. 
Following a request from the Select Committee on 
Budgetary Oversight, the PBO produced a briefing 
paper investigating alternative approaches to better 
integrate climate-related issues into the budgetary 
process. The PBO identified key learnings and useful 
case studies from international experience. Four 
main reform options were proposed on the basis 
of an analysis of the original elements of four case 
studies – Austria, Sweden, Italy and Norway – and 
of an assessment of the strengths and weaknesses 
of Ireland’s current framework. The PBO welcomes 
the announcement, which corresponds with 
recommendations made in the PBO’s climate 
proofing report. 

Last year saw the start of an Equality Budgeting 
initiative led by Department of Public Expenditure 
and Reform by way of a pilot programme carried 
out in six departments. This pilot was the first 
step of a strategy intended to mainstream equality 
considerations, gender initially, into the budget 
process. The pilot was published as a part of Revised 
Estimates for Public Services, and for a number of 
existing expenditure programmes administered by 
the six Departments it defines high level gender 
objectives and indicators. The PBO recognises the 
importance of equality proofing and welcomed the 
initiative. The PBO also noted that there is scope 
for building upon and enhancing the metrics and 
indicators employed in the pilot. 

The PBO now welcomes the announcement by 
Government that the pilot will be expanded to 
broaden its scope to other dimensions of equality 
including poverty, socioeconomic inequality and 
disability and is being supported by an Equality 
Budgeting Expert Advisory Group. The PBO hopes 
that the issues raised in its paper on the previous pilot 
will be considered in such an expanded pilot. 

It should be noted that the previous pilot was 
published alongside the Revised Estimates for Public 
Services; however, the Minister stated that the 
broadening of this initiative would take place “next 
year”. It is unclear what, if anything, will be published 
this year.

In addition, in the context of gender proofing, the 
PBO would highlight that it commissioned the 
Economic and Social Research Institute (ESRI) to, 
among other tasks, enhance the analytical capacity of 
the ESRI’s SWITCH model to enable gender impact 
assessments in the future to be routinely performed 
prior to a budget or for ex post analysis. It should 
be noted that the ESRI presented to the Select 
Committee on Budgetary Oversight and confirmed 
that such capability was available in the model for 
this Budget. However, no such analysis has been 
published for Budget 2019.

Macro-economic forecasts

The Economic and Fiscal Outlook published with 
Budget 2019 incorporates the Department of 
Finance’s updated Autumn Economic Forecasts. 
The document updates short-term forecasts and 
introduces 5-year ahead economic and fiscal forecasts 
out to 2023 (compared to 4-year ahead forecasts in 
previous Budget publications). 

The Irish Fiscal Advisory Council has endorsed 
the Department of Finance’s macroeconomic 
projections for the years 2018 and 2019 as within the 
range of appropriate forecasts. The central scenario 
underpinning macroeconomic forecasts is that an 
agreement regarding the UK’s exit from the European 
Union is reached and no ‘hard’ or no deal Brexit 
occurs.

Solid economic growth is expected in the short-term. 
Real GDP is forecast to increase by 7.5% in 2018 and 
4.2% in 2019. These compare to the previous forecasts 
of 5.6% and 4.0% respectively (from the Stability 
Programme Update (SPU) published in April 2018). 
However, the external economic environment has 
become less favourable due to subdued growth in the 
UK and EU economies, the ending of the European 
Central Bank’s quantitative easing, rising global trade 
tensions and a slow down in emerging economies. 
Prospects for the US economy remain favourable.

https://data.oireachtas.ie/ie/oireachtas/parliamentaryBudgetOffice/2018/2018-09-18_an-approach-to-better-incorporate-climate-related-considerations-into-the-budget-process_en.pdf
https://data.oireachtas.ie/ie/oireachtas/parliamentaryBudgetOffice/2018/2018-09-18_an-approach-to-better-incorporate-climate-related-considerations-into-the-budget-process_en.pdf
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The growth forecast for 2018 by the Department of 
Finance is higher than those of other institutional 
bodies, with the exception of the ESRI’s (8.9%). 
Growth estimates are more similar for 2019, ranging 
between 2.9% (OECD) and 4.5% (ESRI).

The labour market is approaching full employment. 
For this year, employment is expected to increase by 
3% or 65,000 jobs (revised up from SPU forecast of 
2.7%). For 2019, employment is projected to grow by 
2.8% or 62,000 jobs (revised up from SPU forecast of 
2.3%). The unemployment rate is expected to fall to 
5.2% in 2019, and 5.0% thereafter. 

Wage growth (compensation per employee) is 
forecast to increase by 2.4% this year and by 3% in 
2019. Inflationary pressures (as measured by the 
percent change in Harmonised Index of Consumer 
Prices) are set to remain muted in 2018 (0.7%), but are 
expected to emerge from 2019 (1.5%) onwards.

Driven by growth in employment, wages and low 
inflation, personal consumption is forecast to increase 
by 3.5% (revised up from 2.6%) in 2018 and by 3% 
(revised up from 2.4%) in 2019. While headline 
investment for 2018 is distorted by the decline in 
business expenditure on intangible assets, underlying 
investment shows solid growth driven by double-
digit growth rates in building and construction, 
and machinery and equipment. Government 
consumption is forecast to increase by 3.5% this year 
(revised up from 1.9%) and by 2.9% in 2019 (revised 
up from 1.9%). 

Exports are forecast to expand by 7.0% in 2018 and 
5.6% in 2019 driven by the pharmaceutical sector. 
Imports are estimated to increase by only 0.9% in 
2018 down from SPU estimate of 6.6%, due to a 
decline in intellectual property imports. However, 
imports are expected to increase by 6.2% in 2019.

Estimates of the Euro-Sterling exchange rates of €1 
= £0.88 out to 2023 are largely unchanged from the 
SPU and are based on the central scenario of a soft 
Brexit. The US dollar has strengthened with an annual 
exchange rate of €1 = $1.19 dollars forecast for this 
year and of $1.16 dollars projected out to 2023. This 
compares to an exchange rate of €1 = $1.23 in the 
SPU 2018. The forecast for oil prices has been revised 
upward from $65 to $73.5 dollars per barrel for 2018.

Ireland’s medium-term macroeconomic forecasts 
(2020-2023) are informed by estimates of potential 
GDP. The Department’s preferred estimates suggest 
potential GDP growth averaging around 3 per cent 
per annum over 2019-2023.

There is little change from the macroeconomic risks 
identified in the SPU. Major risks (high likelihood or 
high impact) are:

•	 External Demand shock;

•	 Geopolitical Factors;

•	 Disruption to world trade;

•	 “Hard Brexit”;

•	 Ireland’s concentrated production base in a small 
number of sectors (this has changed from a 
medium to low likelihood of occurring);

•	 Loss of competiveness;

•	 Housing supply pressures; and

•	 Overheating economy (this has changed from a 
medium to high likelihood of occurring).

 Headline fiscal results

General Government Balance
The Government is planning a small Budget deficit 
in 2019 of €75 million or 0.0% of GDP. The deficit has 
gone from €730 million in 2017 (0.2% of GDP) to an 
expected €315 million in 2018 (0.1% of GDP). 

With respect to the achievement of Stability and 
Growth Pact obligations or the ‘Fiscal Rules’ one of 
the aims is to achieve and then maintain a deficit in 
structural terms of 0.5% of GDP (the Medium Term 
Objective, MTO). In 2017 the structural budget 
balance was a positive 0.4% of GDP (i.e. it met the 
MTO). According to the Budget documentation the 
structural budget balance is expected to be -1% of 
GDP in 2018, and -0.7% in 2019. This would suggest 
that the MTO will not be met in 2018. However, 
the MTO may be met in 2019 through the use of 
the “discretionary margin of compliance” of 0.25 
percentage points of GDP that the EU Commission 
may apply. 
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The Government focusses on the compliance with 
the Expenditure Benchmark (EB) rule (another of 
the main EU fiscal rules). Based on Budget 2019, the 
Government expects that it will be compliant (but 
with a non-significant deviation on the two-year 
average EB assessment) in 2019. However, for 2018 it 
appears that there is a risk of a significant deviation 
on the two-year average assessment but being broadly 
compliant (i.e. a non-significant deviation) on the one 
year assessment. For both 2018 and 2019 compliance 
with the EB is further away than the SPU forecasts.

General Government Debt
Ireland’s General Government Debt is expected to 
be €205.9 billion in 2018 and €209.6 billion in 2019. 
It was €201.3 billion at end-2017. The Debt-to-GDP 
ratio was 68.4% of GDP at end-2017 and is expected 
to be 64.0% by end-2018 and 61.4% of GDP by end-
2019. By the end of the forecast period (i.e. 2023) it is 
expected to be 51.1% of GDP. Ireland will come below 
the 60% General Government Debt-to-GDP threshold 
under the EU Fiscal Rules in 2020 for the first time 
since 2008. 

While Ireland’s nominal gross debt is rising in 2019 
and 2020 some of this is related to the refinancing of 
debt due to be repaid over the period. Nominal debt 
falls in 2020 as the need for pre-funding falls. 

While the General Government Debt-to-GDP ratio 
is falling, the Government acknowledges that GDP is 
not a good measure for Irish economic activity, with 
adjusted GNI (also known as GNI* which strips out 
some of the activities of the multinational sector) seen 
as a better measure. GNI* is expected to be 61% of 
GDP in 2018, with the Debt-to GNI* ratio at 105.2%. 
This ratio falls to 84.5% of GNI* in 2023. This shows 
that the level of Irish Government debt is still very 
high and is a fiscal risk in the future.

The main year-on-year increases in revenue will be: 

•	 Income tax (+€1.46 billion);

•	 V.A.T. (+€1.05 billion);

•	 Excise Duties (+€320 million);

•	 Appropriation-in-Aid including PRSI receipts 
and National Training Fund levy receipts (+€350 
million);

•	 Stamp duties (+ €100 million); and

•	 Capital Gains Tax (+ €55 million).

Corporation Tax revenue is expected to fall by €125 
million albeit from an elevated 2018 base and Motor 
Tax income will fall by €40 million. 

Most of the changes in tax revenue are due 
to increased economic growth and increased 
employment while the net Budget revenue changes 
amount to only +€350 million. More detail on new 
revenue measures are listed overleaf. 

Comparing the revenue forecasts in 2019 from 
Budget 2019 with the SPU – the most notable 
change is that total revenue is up €1.7 billion from 
the previous forecast mainly due to €1.5 billion extra 
in income taxes (despite the changes in income tax 
and USC announced in the Budget), Corporation 
Tax and Appropriation-in-Aid (i.e. PRSI) (all up 
approximately €500 million). This suggests that 
increases in tax revenues are dependant on economic 
and employment growth. Capital Gains Tax and non-
tax revenue are also up on the previous forecast. 

However, V.A.T. revenue is only up €125 million from 
previous estimates despite €460 million (for 2019) 
in V.A.T. increases in Budget 2019. Excise duties 
are down €130 million from the previous estimates 
again despite €120 million in additional Budget 2019 
measures. Stamp duties are also down from previous 
SPU forecasts. This suggests that previous forecasts 
were over-optimistic with regards to revenue from 
these sources. 

Other non-tax revenue includes a decrease in Central 
Bank of Ireland surplus income of approximately 
€300 million. This source of revenue will decline 
dramatically in 2020 by a further €900 million as the 
bonds issued to Central Bank of Ireland as part of the 
liquidation of Irish Bank Resolution Corporation are 

 Revenue

Overall change
General Government revenue is expected to increase 
by €3 billion in 2019 or 4.4% - this compares to an 
annual average growth rate in revenue of 4.1% over 
the period 2014 to 2018. Over the period 2018 to 
2023 revenue growth is expected to be 3.7%.
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paid off and there are no longer excess Central Bank 
profits because of them.  

NAMA is expected to provide €3.5 billion to the 
Exchequer between 2020 and 2021 – however such 
revenue does not impact the General Government 
Deficit but will reduce Government Debt.

Policy changes/new measures
The full year cost of new measures is presented 
below, with the cost in 2019 presented in brackets if 
different.

Total revenue raising measures - €825.4 million 
(€711.3 million)

Total tax revenue raising measures – €698.4 million 
(€592.3 million)

V.A.T. – €560 million (€466 million)1

•	 The reduced rate of V.A.T. for the hospitality 
sector will rise from 9% to 13.5%, with an 
exception for newspapers and sports facilities. 

Excise Duty – €138.4 million (€126.3 million)
•	 Excise Duty on betting will increase from 1% to 

2%. In addition, duty on betting intermediaries 
will rise from 15% to 25%. These changes are 
expected to yield approximately €51.6 million 
(€39.5 million).

•	 Excise Duty on cigarettes (per 20 pack) will rise 
by 50c (including VAT), with a pro rata increase 
on other tobacco products, and an additional rise 
of 25c on roll your own tobacco. This is expected 
to yield €59.4 million. 

•	 Minimum Excise Duty on tobacco products will 
rise, so that cigarettes sold below €11 per pack 
will have the same excise applied as cigarettes 
sold at €11. This is expected to yield €2.4 million.

•	 The rate of Vehicle Registration Tax (VRT) will 
rise by 1% for newly registered Diesel vehicles. 
This is expected to yield €25 million.

Additional revenue raising measures - €127 million 
(€119 million)
•	 The National Training Fund levy will increase 

from 0.8% to 0.9%. This is expected to yield 
€77 million (€69 million). This was previously 
announced in Budget 2018 and confirmed in 
Budget 2019 following a review. 

•	 Revenue Compliance Measures are expected to 
yield €50 million. 

Total revenue reducing measures - €458.9 million 
(€370 million) 

Income Tax, USC and PRSI reductions - €359 
million (€291 million)
USC - €123 million (€105 million)
•	 Decrease in 4.75% rate to 4.5%. 

•	 Increase in threshold at which 2% rate applies by 
€502.

Income Tax - €233 million (€186 million)
•	 Increase in standard rate band of €750 along with 

increases in the Home Carer Tax Credit (€300) 
and the Earned Income Tax Credit (€200). 

PRSI - €3 million (€2.5 million)
•	 Weekly threshold for higher rate of employer’s 

PRSI increases by €10.

VAT and Excise Duty cuts & reliefs - €24 million 
(€22 million)
•	 VAT: The 23% rate is being reduced to 9% for 

electronically supplied publications - €8 million 
(€6 million).

•	 VRT: relief for hybrid and plug-in hybrid vehicles 
is being extended by one year, until end-2019 - 
€16 million.

Additional Reliefs, Exemptions and Allowances – 
€75.9 million (€54.5 million)
•	 Mortgage Interest Relief for landlords increased 

to 100% - €18 million (€10 million).2

•	 Inheritance Tax threshold for tax-free transfer 
from parent to child increased by €10,000 - €8.1 
million (€6.9 million).

•	 Three Year Start Up Relief extended by three 
years - €5.7 million (€5.7 million).

•	 Revision of the Accelerated Capital Allowances 
for Employer-Provided Fitness and Childcare 
Facilities - €0.6 million (€1.9 million).

1 It is unclear why there is such a substantial discrepancy between 
first and full year costs for this change in V.A.T.
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•	 Accelerated Capital Allowances for Gas-Propelled 
Vehicles and Refuelling Equipment - cost-neutral 
in a full year (however it has a €1 million first year 
cost).

•	 Film Relief Credit extended by four years starting 
from 2020.3 In addition, a ‘tapered regional 
uplift’ commencing at 5% is being introduced for 
productions made in designated areas (subject to 
EU State Aid approval) - €5 million (€2 million).

•	 0% Benefit-in-kind rate for electric vehicles 
extended for three years (with a cap of €50,000 
on the Original Market Value of the vehicle) - €3 
million (€3 million).

•	 There are several changes to the Key Employee 
Engagement Programme (KEEP) - €10 million (€0 
million).

•	 Stamp Duty relief for Young Trained Farmers 
extended by three years - €15 million.

•	 Stock Relief for farmers is being extended by 
three years - €8 million.

•	 Removal of restrictions relating to farmers 
with off-farm income with respect to income-
averaging - €2.5 million (€1 million).4

Additional un-costed measures relating to the EU 
Anti-Tax Avoidance Directive

•	 Controlled Foreign Company (CFC) Rules are 
being introduced, to prevent the diversion of 
profits to offshore entities (the CFCs) in low or no 
tax jurisdictions.

•	 A new exit tax of 12.5% will be levied on 
unrealised capital gains where companies move 
assets out of Ireland (with effect from Budget 
night dependent on the approval of Dáil Éireann).

2 This rate was previously limited to those landlords taking in 
social housing recipients. Extending this relief to all landlords 
risks undermining the incentive offered by the previous measure 
to accommodate those in social housing.
3 No costing has been provided for this extension.
4 Data from the 2014 Agri-taxation Review indicates that the cost 
of this income-averaging was €5.63 million, implying that this 
change will increase the cost of the income-averaging measure by 
50%.

 Expenditure

General Government expenditure is expected 
to increase by €4.2 billion in 2019 or 4.9% - this 
compares to an annual average growth rate in 
expenditure of 2.1% over the period 2014 to 2018. 
Over the period 2018 to 2023 expenditure growth is 
expected to be 2.6%.

Voted Expenditure
Budget 2019 includes €66.6 billion in Voted 
Expenditure, providing €59.3 billion in current 
expenditure and €7.3 billion in capital expenditure. 
This Voted Expenditure, current and capital, will 
be approved by Dáil Éireann through the Estimates 
process. The table below compares the figures 
included in the Revised Estimates for Public Services 
2018 to those in Budget 2019. The change between 
these figures is larger than those included in 
Expenditure Report 2019, as the 2018 Estimate figures 
include the expected Supplementary Estimates for a 
number of Vote Groups.

2018 2019 Change Change 
(%)

Gross Voted 
Expenditure

61,764 66,561 4,797 7.8%

Employment 
Affairs & Social 
Protection

20,011 20,498 487 2.4%

Health 15,332 17,027 1,695 11.1%
Education & Skills 10,088 10,763 675 6.7%

Table 1: Gross Voted Expenditure 2018 and 2019, € 
millions.

Source: Revised Estimates for Public Services 2018 and 
Expenditure Report 2019.

The difference between the figures provided in the 
Expenditure Report 2019 and those in the Revised 
Estimates for Public Services 2018 imply the level 
of Supplementary Estimate that can be expected 
in respect of the following Votes in November/
December 2018:

•	 Health - €645 million;

•	 Education and Skills - €147 million;

•	 Housing Planning and Local Government - €60 
million;

http://www.budget.gov.ie/Budgets/2015/Documents/Agritaxation_ Review _Final_web-pub.pdf
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•	 Garda Síochána - €50 million;

•	 Transport, Tourism and Sport - €37.5 million; and

•	 Overseas Aid - €17 million. 

A further €265 million of Current Expenditure has 
been included in respect of the Christmas Bonus 
which relates to Employment Affairs and Social 
Protection, meaning that the base 2018 Estimate set 
out in Budget 2019 pre-supposes approval by the Dáil 
of a total Supplementary Estimate of over €1.2 billion 
for 2018. 

A further €90 million of Current Expenditure has 
been included as Contingency funding in 2018 but 
it is unclear which Vote Group(s) this allocation 
refers to or whether it will ultimately increase the 
Supplementary Estimate to be sought.

Current Expenditure
The Gross Voted Current Expenditure for 2019 is 
€59.3 billion in total, which is an increase of €3.3 
billion over the figure provided for 2018 in the 
Revised Estimates for Public Services 2018. In terms of 
the volume of expenditure, the most significant Vote 
Groups are:

•	 Employment Affairs and Social Protection - €20.5 
billion, an increase of €482 million;

•	 Health - €16.3 billion, an increase of €1.5 billion;

•	 Education and Skills - €9.8 billion, an increase of 
€479 million;

•	 Justice - €2.6 billion, an increase of €139 million;

•	 Housing, Planning and Local Government - €1.9 
billion, an increase of €246 million; and

•	 Transport, Tourism and Sport - €755 million, an 
increase of €52 million.

Capital Expenditure
The Gross Voted Capital Expenditure is €7.3 billion 
in total, a €1.5 billion increase over the allocation in 
2018 in the Revised Estimates for Public Services 2018. 
This allocation of €7.3 billion is in line with both 
the National Development Plan 2021-2027 and the 
Stability Programme Update 2018. The largest Vote 
Groups for capital expenditure are:

•	 Housing, Planning and Local Government - €2.1 
billion, an increase of €482 million;

•	 Transport, Tourism and Sport - €1.6 billion, an 
increase of €286 million;

•	 Education and Skills - €941 million, an increase of 
€196 million; 

•	 Health - €667 million, an increase of €174 million; 
and

•	 Business, Enterprise and Innovation - €620 
million, an increase of €65 million.

Health Group Vote
The Health Group Vote gross total expenditure set 
out in the Revised Estimates for Public Services 2018 
(REV 2018) was €15,332 million and in Budget 2019 is 
€17,027 million; an increase of €1,695 million. 

Within 2018, gross current expenditure was €14,839 
million and is due to increase by €625 million this 
year, and gross capital expenditure was €493 million 
and is due to increase by €20 million giving a total 
of €645 million – this will necessitate the approval 
of a Supplementary Estimate by Dáil Éireann. If that 
approval is granted, this will increase the total Health 
Group Vote allocation for 2018 to €15,977 million. 
The overall Health sector expenditure encompasses 
income generated and retained by the HSE which 
Dáil Éireann does not have sight of in the Estimates 
process.

The Mid Year Expenditure Report 2018 (MYER 2018) 
had indicated that the 2019 Health Group Vote 
gross current allocation would be €14,962 million 
(an increase of €123 million from the REV 2018) but 
the new ceiling in Budget 2019 is €16,360 million; 
an increase of €1,398 million. This increase consists, 
effectively, of this year’s Supplementary Estimate 
which will (if approved) be included in the base 
allocation going forward and an additional allocation 
of €773 million for 2019 (an increase of 5% from the 
final 2018 allocation of €15,464 million). Current 
expenditure measures totalling €554 million are 
listed in Table 10 of the Expenditure Report 2019 (ER 
2019, p.46). The remaining €219 million relates to 
the Public Service Stability Agreement (€169 million) 
and carryover of Budget 2018 measures (€50 million). 
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It would appear that a sum of €104 million due to 
the Exchequer in 2019 in respect of “Health [gross 
current] costs relating to prior years” (Expenditure 
Report 2019, p.6) is not included in that table and 
may have been included in the updated ceilings in the 
MYER 2018; that amount would appear to relate to 
once-off medical consultant costs relating to previous 
years.

The MYER 2018 had indicated that Health Group 
Vote gross capital expenditure in 2019 would be €667 
million and there is no change in this figure; however, 
Budget 2019 includes an increase of €20 million in 
respect of 2018 (from €493 million to €513 million).

As the PBO notes in Briefing Paper 14 of 2018, 
the relationship between the Health Vote and the 
HSE National Service Plan is highly complex. The 
allocations set out in the Health Vote itself, and 
the indicative appendices included, do not map 
onto the National Service Plan, even when the 
different accounting methods (accruals vs. cash-
based) used are allowed for. The amount of income 
that is included in the HSE National Service Plan 
but not in the Estimates for Public Services, has 
increased significantly and the Minister for Finance 
and Public Expenditure and Reform told the Dáil 
Select Committee on Budgetary Oversight on 26 
September5 that part of the 2018 overspend was a 
result of income falling below expectations.

Employment Affairs and Social Protection 
Vote
With the exception of the provision made for a 100% 
Christmas Bonus (€265 million) the Employment 
Affairs and Social Protection (EASP) Vote (including 
the Social Insurance Fund (SIF)) gross current and 
capital expenditure are not due to increase this year. 
The provision of the Christmas Bonus will necessitate 
the approval of a Supplementary Estimate by Dáil 
Éireann. If that approval is granted, this will increase 
the total allocation for 2018 to €20,266 million.

The MYER 2018 had indicated that total gross EASP 
expenditure in 2019 would be €20,256 million but 
Budget 2019 has increased this ceiling to €20,498 
million – an increase of €242 million (all current). The 
total allocation for 2018 was €20,011 million resulting 
in a year-on-year increase of €487 million. The 

Christmas Bonus is excluded from these calculations 
as it is not included in the estimate for 2019. 

Table 10 in the Expenditure Report 2019 sets out 
additional current expenditure measures in respect 
of this area for 2019 totalling €361 million – these 
will fund existing services and improvements to 
post-September 2012 State Pensions (contributory). 
Most of this expenditure (three quarters or €269 
million) relates to increasing the weekly rate of social 
protection payments. The ER 2019 (p.84) states 
that this amount will be offset by further savings 
(including Live Register) of €270 million leaving a 
net cost for additional services in 2019 of €91 million 
current and €4 million capital expenditure. The ER 
also states that (p.84) the increased allocation will 
provide funding for approximately 19,000 extra State 
Pension claimants. The PBO notes that the IGEES 
paper upon which the pure demographic costs in the 
Expenditure Report are based makes provision for 
21,245 pensions (+10%). The PBO would also note 
that its understanding was that demographic costs 
were already included in the expenditure ceilings 
but it is unclear from the Expenditure Report 2019 
whether that is the case.

5 Transcript of Committee meeting available here.

Appendix: Related Budget Documentation 

The following Budget 2019 related papers and reviews 
were also published alongside today’s Budget documents.

1) Budget 2019 – Trends in General Medical Services 
Scheme

•	 The expected 2018 outturn for General Medical 
Services (GMS) is around €1.9bn.

•	 The Paper notes that the changes in expenditure are 
driven by: 1) scheme uptake; 2) the age constitution of 
Card Holders; 3) the cost of GMS drug items.

•	 Cost reductions as a result of reduced scheme uptake 
are being offset by increasing pressures as a result of an 
aging population. 

2) Budget 2019 – Small Advanced Open Economies – A 
Comparative Analysis

•	 This paper analyses  Irelands economic performance 
in the context of other economies of a similar 
demographic and economic composition.

•	 It notes that Ireland has a higher degree of exposure 
to external shocks, and was less resilient than other 
economies during the recent global economic crisis 
and banking crisis.

https://data.oireachtas.ie/ie/oireachtas/parliamentaryBudgetOffice/2018/2018-09-24_the-hse-national-service-plan-and-its-relationship-with-the-health-vote_en.pdf
https://www.oireachtas.ie/en/debates/debate/committee_on_budgetary_oversight/2018-09-26/3/
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5) Budget 2019 - Analysis of Live Register Related 
Expenditure

•	 The paper notes that Jobseeker related expenditure in 
2018 is estimated to be €22m lower than the 2018 REV 
allocation.

•	 These reductions follow the fall in the number of 
people on the Live Register (LR) by 252,320 with 
the majority of those leaving the LR exiting into 
employment.

•	 The paper estimates a further reduction in the number 
of people on the LR of between 21,792 and 30,007, 
resulting in saving of between €204m to €286m against 
2018 allocations. 

6) Budget 2019 - State Supported Loan Schemes: A 
Preliminary Analysis

•	 Two schemes are considered in this paper: The Agri-
Cashflow Support Loan Scheme (Budget 2017) and 
Brexit Loan Scheme (Budget 2018).

•	 The total upfront cost of these schemes to the 
Exchequer are €37m.

•	 The paper makes a number of recommendations, 
including but not limited to: 1) improved data 
collection to assess schemes, 2) ensure schemes 
are sufficiently targeted to mitigate Brexit related 
challenges 3) further assess whether or not the main 
Brexit measures in Budget 2017 and Budget 2018, 
which were affordable loan schemes, and 4) have the 
capacity to build Irish businesses’ resilience sufficiently 
for possible future externally driven shocks to the 
economy.

7) Tax Expenditure Review of the Three Year Start-Up 
Relief 

•	 The relief was introduced in 2008 to provide support 
to new business ventures in their early years of trading, 
supporting the creation of additional employment and 
economic activity in the State, and was amended in 
2011. 

•	 The paper concluded that the relief supports job 
creation and employment at minimal cost to the 
Exchequer when contrasted to the potential cost 
of unemployment support for the employees of the 
enterprises claiming this relief.

•	 The report recommends extending the relief a further 
three years until the end of 2021, with a further 
evaluation to take place in 2021. 

•	 Total provisional expenditure on the relief was €5.7m 
in 2016. 

•	 It notes the following: 1) that Ireland is an outlier 
with regard to our relative share of exports and FDI 
Stocks in the economy, 2) has a comparatively young 
population, 3) has a more volatile jobs market and 
construction sector, and 4) has one of the highest 
portions of the population with a tertiary education.

•	 Overall, the Irish economy has broad similarities with 
the economies of Iceland, Belgium and Luxembourg. 

3) Budget 2019 -  Hospital Income 2013-2017

•	 Between 2013-2017 gross hospital spending increased 
by €1bn, of which €800m was Exchequer funded and 
Own Resource Income grew by €185m between 2013-
2017.

•	 Private Patient income grew by 35% between 2013 
-2016, but was 9% lower in 2017 than in 2016.

•	 Other patient income has fallen by 33% between 
2013 and 2017, from €99m to €66m. 44% of this fall is 
attributed to inpatient income which coincides with 
the increase in private patient income over the period.

•	 Between 2013 and 2017 other non-patient income 
increased by almost 150% from €74m to €185m. 

•	 Income budgets appear to be overestimated. This was 
particularly notable in 2017 when the income budget 
was almost 10% higher than the actual income raised 
in the previous year. 

•	 Overestimation of income budgets has significant 
implications for Health spending. In the event that the 
forecasted income levels are not realised, there is a risk 
that services cannot be delivered unless the Exchequer 
funds the shortfall.

4) Budget 2019 – Health Budget Oversight and 
Management 

•	 In 2018 the funding level available to health reached 
€16.2bn;  a 19% increase in expenditure from 2013 
levels of €13.6bn. The 2018 allocation is the highest in 
the history of the State.

•	 Despite continued annual increases in allocation in the 
Budget, the Health Budget has consistently required 
supplementary funding, and on average the Exchequer 
has provided an additional €431m Supplementary 
Estimate annually to health.

•	 It is noted that the National Service Plan (NSP) is 
the key planning tool available to the HSE and under 
legislation must be published alongside the budget 
allocation. However, since 2013, the published NSP 
have not fulfilled legal requirements.

•	 This makes monitoring expenditure difficult and may 
have led to sustained Budget overruns. 
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•	 Its original mandate to invest on a commercial basis to 
support economic growth and employment creation in 
Ireland” is still relevant and appropriate in the context 
of Ireland’s economic and societal opportunities and 
challenges.

•	 Recommendations made on refocusing and 
reallocating the ISIF, including the reallocation of 
up between €2bn (ISIF identified) or €3bn (Review 
identified) on other Gov. priorities. This includes 
the allocation of €1.5bn to the Rainy Day Fund (as 
announced in the Budget).

•	 Please note a PBO publication on the ISIF is 
forthcoming.

12) The Economic and Environmental Impacts of 
Increasing the Irish Carbon Tax

•	 Conducted by the ESRI.
•	 €5 increase will increase the prices of carbon 

commodities by on average 0.8 per cent, and a 
doubling of the carbon tax to €40 per tonne of CO2 
will increase the prices of carbon commodities by on 
average 3.4 per cent.

•	 Review of impact of the introduction carbon tax 
found that transport and energy sectors are the most 
impacted, with minimal impact on producer and 
household consumer prices, with higher impacts on 
higher income households.

•	 In monetary terms a €20 (€5) increase in carbon tax 
would cost the poorest households €1.87 (€0.45) a 
week and the richest €9.63 (€2.30) a week. When these 
costs are expressed in terms of income, they are found 
to be regressive, i.e. the poorest households will lose a 
higher share of their income (0.67%) compared to the 
richest (0.28%).

•	 Examining the potential impacts of an increase in 
carbon tax on emissions reduction in Ireland, the 
ESRI estimate that a doubling of the carbon tax will 
result in less than a 5% decrease in GHG emissions. 
For a €5 increase, the results show that economy 
wide emissions are reduced by 1.2%. This indicates 
a strong need for a more stringent carbon tax policy 
in combination with other policy levers to ensure a 
transition towards a low-carbon economy.

13) Prevention & Early Intervention Series – 
Immunisation 

•	 A descriptive report to describe the immunisation 
programmes in terms of rationale, public resources 
provided, services delivered and results achieved. 
This is one of a series that taken together will inform 
a thematic consideration of prevention and early 
interventions in Ireland. 

8) Spending Review 2018 – Projected Retirements form 
the Civil Service from 2019  to 2028

•	 The number of retirements are expected to increase 
over the period, from approximately 1,750 in the year 
2019 to a peak of 2,525 in 2025, and gradually fall 
thereafter to approximately 2,220 in 2028.

•	 The incremental costs, in terms of pension and 
gratuity, are expected to increase each year over 
the projection period. The total cost is projected to 
increase from approximately €122 million in 2019 to 
€575 million by the year 2028.

•	 The incremental cost of pensions is estimated to be 
in the region of €40-€50 million per annum, based on 
projected retirements over the projection period.

9) Spending Review 2018 – Defence Forces Pensions 
Expenditure 

•	 Expenditure on Vote 35 is demand-driven and non-
discretionary, with superannuation benefits for former 
members of the Defence Forces and their dependants 
currently representing 96% of spending from the Vote.

•	 Amounts voted to Vote 35 in the context of the annual 
estimates process have proved insufficient, with 
Supplementary Estimates averaging c. €10 million 
required annually between 2006 and 2017 inclusive.

•	 In order to mitigate the risk of voted allocations 
proving to be insufficient, and having regard to the 
comments of both the Comptroller and Auditor 
General and the Parliamentary Budget Office, and 
as identified in the White Paper on Defence, it is 
recommended that Vote 35 is allocated resources in 
line with the cost analysis in this report from 2019 
onwards, to ensure that the full costs of Defence 
Forces’ pensions can be met.

10) Spending Review 2018 – Agriculture Cash Flow Loan 
Support Scheme

•	 Found to be positive, with high degree of satisfaction.
•	 The primary objective of the ACSLS was to provide 

farmers with a low-cost, flexible source of working 
capital, with the intention of ensuring the ongoing 
economic sustainability of viable farming enterprises.

•	 It was noted that the success of the scheme heavily 
informed the design of the current Brexit loan Scheme. 

11) Spending Review 2018 – Ireland Strategic Investment 
Fund

•	 Review found that there remains an important role for 
ISIF as a strategic and catalytic investor, as the banking 
sector and funding markets are more risk-averse than 
pre-2008.
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•	 The Department of Health did not provide expenditure 
details on this programme.

14) Prevention & Early Intervention Series – Diabetic 
Retina Screening

•	 A descriptive report to describe the Diabetic Retina 
Screening programme in terms of rationale, public 
resources provided, services delivered and results 
achieved. This is one of a series of descriptive 
reports that taken together will inform a thematic 
consideration of prevention and early interventions in 
Ireland.

•	 Dept. of Health did not provide expenditure details on 
this programme.

15) Prevention & Early Intervention Series – Aftercare

•	 The purpose of this report is to describe the Aftercare 
programme in terms of its rationale, the public 
resources provided, the services delivered and the 
results achieved. This is one of a series of descriptive 
reports that taken together will inform a thematic 
consideration of prevention and early interventions in 
Ireland.

•	 Expenditure of €25.95m in 2017.

16) Social Impact Assessment – Childcare Supports

•	 This reviews the Affordable Childcare schemes and 
showed that women make up the majority of recipients 
(54%) and beneficiaries are concentrated in the lower 
income quintiles.

•	 The average net income of recipients per scheme may 
be seen in the table below. 

Average Income after Tax and USC per scheme 
Average Net Income (€)
CCS 14,199 
ASCC 11,729 
CETS 9,607 
CEC 7,314 
CEAS 7,074 

17) Social Impact Assessment – Social Housing Support 

•	 The purpose of this Paper is to understand the profile 
of those renting from a Local Authority or voluntary 
body and those who have qualified but are not in 
receipt of support.

•	 Total public expenditure on housing in 2018 is €2.08 
billion and there are a range of mechanisms to deliver 
social housing support including construction, 

acquisition, leasing and HAP. The estimated number 
of households in receipt of support (incl. Rent 
Supplement) is 253,000, amounting to around 15% of 
all households.

•	 Almost 60% of those on the social housing waiting 
list are renting private accommodation (42,467); 32% 
with rent supplement (23,138) and 27% without rent 
supplement (19,329).

18) Social Impact Assessment – Female Labour Force 
Participation

•	 This review of the factors impacting on female labour 
force participation, included age profile, level of 
educational attainment and the presence of children.

•	 As at Q2 2018, the female participation rate stands at 
55.7% while the male rate is 68.4%.

19) Social Impact Assessment – National Minimum 
Wage

•	 This paper provides a profile of NMW recipients. 
The CSO in 2016 reports 155,000 employees earning 
at or below the NMW which represented 9.2% of 
total employees. However this estimate is subject to 
numerous caveats.

•	 Compared to the total employee cohort, the NMW 
employees are more likely to be: Female; aged less 
than 25, particularly aged between 15 and 19; from 
the Border region; a non-national, particularly from 
non EU-15 countries; work in the wholesale, retail, 
accommodation and food services sectors; work 
part-time; work a lower or variable number of hours; 
employed on a temporary basis.

20) Social Impact Assessment – Assessment of Living 
Standard During the Recession Period

•	 This briefing note summarises changes in living 
standards over the recovery period 2012 to 2016.
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