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“I am a person in my own
right and I would like to be

as independent as possible”

Cecilia
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EXECUTIVE SUMMARY

The Government published the Green Paper on Pensions in October 2007 and called for a widespread
debate on the future development of old age pensions informed both by the Green Paper and the
suite of reports published by the Pensions Board. In this report, offered as a contribution to the
emerging debate on pensions, the National Women’s Council of Ireland (NWCI) sets out its views

on the policy issues involved. It does this against a background in which women’s needs and
perspectives in relation to pensions have not yet been specifically debated. In short, the report

aims to engender the Irish pension debate. The recommendations made in this paper are not only
beneficial for women but can also form part of an antipoverty strategy, in that they are also beneficial
for the many low income groups who experience cumulative labour market disadvantage and a

subsequent high risk of poverty in old age.

Gender and Pensions

The starting point the NWCI adopts in this study is the
need to explicitly view pension policy from a gender
perspective. First, women’s access to pensions was
historically restricted and reflected the general male
breadwinner character of social welfare, taxation and
employment arrangements. One of the first tasks of future
reforms should be the final removal of discrimination.

Second, the study emphasises that currently fewer women
than men in old age have independent access to pensions
and that the level and sources of their income in old age
differ from those of men. These differences arise from
past and current differences between men and women

in relation to their respective roles in the economy and
the family: women still earn less, work fewer hours and
withdraw from the labour market to a greater extent

than men.

Third, the international experience of pension reform
shows that women and men may be affected differently
by any given reform option. In other words, the NWCI

is concerned that some reform options mooted for
consideration in Ireland may be distinctly unfair from a
woman'’s perspective. The government, for instance, has
attempted to make the case for mandatory supplementary
pensions because of the low take-up of voluntary

(supplementary) pensions. Such a reform would tie the
pensions system as a whole more closely to the nexus
of employment and earnings, and would therefore
exacerbate rather than mitigate gender inequalities.

These analytical concerns are all the more important in
light of the fact that women comprise a majority of the
older population.

Pension reform

The NWCI stresses that the general social policy criteria
it invokes are widely shared (and they are to some extent
reflected in the Green Paper and Pensions Board reports).
These criteria include, in particular:

. Adequacy - state pensions should prevent financial
poverty in relative income terms;

. Comprehensiveness - the requirement to have a
pension system that is inclusive;

. Simplicity - the need to structure pensions so that
older workers and pensioners have clear transparent
pensions that allow them to plan work, retirement
and savings arrangements;

. Redistribution - the desire to ensure a net
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redistribution from higher to lower income groups
in the financing of pensions and the structure of
pensions in payment.

. Risk - the economic and financial risks of pension
provision should be shared across the state,
employers and employees.

Gender and pension reform

In addition to these general policy principles, however,
the NWCI makes the following two points. First,

while these principles are widely supported they are
particularly important for women. For example, if state
pensions are not adequate, women lose relatively more
than men, as women are more likely than men to rely on
state pensions. Second, these general principles need to be
augmented by critical gender-specific principles that are
central to the vision of the NWCI. These principles centre
on a vision of a society where men and women enjoy the
same power to define their lives and the type of society
they live in. It is a vision of the future in which both care
and employment are shared more equally by men and
women and which achieves gender equality outcomes. In
pursuit of this vision, pension policy needs to promote the
following gender-specific principles:

Economic autonomy. Financial autonomy and
individual entitlement are core characteristics of a
feminist pension model. The key challenge for a feminist
model is to move to a feminist model of pensions where
women have direct pension rights.

Labour Market Equality. Gender inequality in
pensions is primarily a function of cumulative labour
market inequality. A woman-friendly pension cannot
happen without measures to address gender inequality in
working life and without reforms to support and maximise
high levels of female labour market participation for
considerable periods of their adult lives.

Facilitating atypical work. Gender equality in
pensions requires a pension model that recognises and
rewards all labour market participation.

Ethic of care. No reform can be complete without the
development of a care contingency that enables care work

to be facilitated and respected, and that enables women
to have pension cover and maintain pension contribution
records during key stages of care.

Equal sharing of care obligations. The method of
facilitating and/or compensating for time spent caring
during working age should not disproportionately lock
women into long-term patterns of caring. This requires
the State to invest in a child and elder care infrastructure,
and also requires the state to have parallel policy
promoting men’s full engagement with care obligations.
This can be achieved by way of statutory family-friendly
policy, obligatory paid paternal leave and supporting
traditionally male employment sectors to engage more
fully in developing work/life balance policy and culture.

Pension equality or pension justice. While working
towards greater gender equality in terms of participation
in care and employment the pensions system must not
reinforce and must be capable of compensating for the
disproportionate time women spend in periods of care
and the wider gender inequality women experience in the
labour market

Retrospective pensions justice. The pensions model
must be able to compensate for the disproportionate
time older Irish women have already spend in periods

of care and the significant historical discriminatory
practices (until 1973 married Irish women were banned
from public employment and women also experienced
other discriminatory policies and practices) which led to
significant gender inequality in the labour market.

Special attention is drawn here to principles of economic
autonomy for women and an ethic of care that values
and rewards care in the context of gender-neutral care
policies. These principles have implications for many
aspects of pension provision. At a general level it requires
policy makers to ensure that the pensions system as

a whole is not predicated on male lifetime patterns of
work and earnings: on the contrary, the NWCI insists
that women’s continuing experience of lower earnings,
fewer years employment and greater contribution to
unpaid care work should not exclude them from an
adequate, independent pension in old age. There are also
many specific aspects of pension design that impinge on
women’s financial autonomy in old age: the degree to
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which (and the manner in which) care work is counted

in social insurance; the unit of assessment for means-
tested pensions, whether individuals or couples; the
relative roles of first-tier versus second-tier pensions; the
adequacy of first-tier state pensions on which women rely
disproportionately; the use of unisex or separate-sex life
tables in annuity calculations, and so on.

Gender and pensions — Overall strategy

The policy principles reflecting the concerns of the NWCI
and the international experience of pension provision and
reform suggest the following strategic lessons for Ireland.
The critical decision is the relative importance in the
pension system of the first-tier state pension. Specifically,
the core of the pension system should be an adequate,
comprehensive pension guarantee for all individual men
and women. The stronger the first tier of pensions, the
lower the level of poverty and the greater the access
women have to an independent pension in old age.

. In relation to adequacy, the structure and amount of
state pensions should build on the so-called ‘paradox
of redistribution’. Policy should not only prevent
financial poverty but guarantee a decent quality
of life by offering income replacement levels
significantly above the ‘poverty line’, rather than
targeting means-tested pensions to those on lower
incomes to alleviate their poverty.

. The redistributive impact of pensions arises not
only from the generosity (or otherwise) of pensions
but also from the mix of direct state expenditures
and indirect tax expenditures. Even if these are not
wholly equivalent, there is a clear trade-off between
tax subsidies (for example to occupational and
private pensions) and improvements to the state
pension. Indirectly, women benefit less
than men from tax expenditures, and therefore
general equity considerations and gender equality
principles suggest that reforms should focus on
a considerably enhanced state pension in the
context of a more limited use of tax allowances
for supplementary pensions.

The NWCI acknowledges that a pension appropriate

to Ireland’s evolving circumstances requires the
development of a second-tier pension. However, NWCI
suggests that neither the recently introduced PRSA
scheme nor the option of a mandatory second-tier pension
is appropriate. Aside from general social arguments
against such provisions (shifting of risk to individuals,
uncertain pension outcomes, need for tax support,

the inability of such reforms to improve the incomes

of current pensioners), these pensions tie the second-
tier directly to workers’ capacity to fund pensions and
therefore to their incomes and employment: this would
be to women’s disadvantage.

. Stressing that the critical issue is the link between
the first and second tier, the NWCI proposes that,
if a second-tier pension is to introduced, it should
take the form of a state earnings- related pension
that builds on the existing, widely accepted
social insurance system. This should have low
entry thresholds in terms of income and hours
worked, offer scope for credits for periods of non-
employment for care, and apply an earnings formula
that allows women to reflect their ‘best’ years in
terms of earnings.

Gender and Pensions - specific reform priorities
NWCI recognises that, in developing this vision of a
pension model, specific short-term reforms are required
in themselves and as steps that are incrementally
consistent with the recommended longer-term strategy.

Comprehensive Pension Guarantee

Make adequacy and individual entitlement the immediate,
core function of first-tier pensions. Over a time period
introduce an adequate universal pension for all over 66
and resident in Ireland for a minimum of ten years.

Social Assistance aspects of pension provision.
The means testing system needs comprehensive reform
to ensure maximum coverage and maximum level

of individual entitlement within a partial household
resource test. All of these reforms could be introduced
in the short term.
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a) Full individualisation of old age non-contributory
pension;

b) Introduction of means-tested parental allowance
as discussed in DSFA (2006);

c) Abolition of the ‘limitation rule’ and the qualified
adult allowance and changes to the household means
test formula to maximise economic autonomy;

e) Reform of Carer’s allowance/Benefit into a ‘wage’,
facilitating care of older and infirm people to be
valued as paid work

f)  Information campaigns, administrative changes
and resources to ensure consistency in regional
application of guidelines, so that each individual
man and woman is exercising his/her full potential
to be an individual claimant.

Social Insurance aspect of pension provision
As a long-term objective, introduce an income
replacement function into social insurance, but more
immediately gender-sensitive social insurance old age
contributory pensions, as follows:

a)  Ensure maximum eligibility by permitting short time
spans for minimum entitlement, moving away from
an average contribution test to a shorter time span
for testing contributions, switching from rewarding
‘maximum number of years’ contribution records
to a ‘best of” rule over shorter periods that allows
the most beneficial period to be chosen for pension
contribution periods.

b) Ensure that benefit calculations advantage women
by avoiding averaging over ‘last’ years of
employment when the gender pay gap can be more
pronounced, and having tiered gradual movements
across contributions-based entitlements and across
averaged earnings.

c) Maximise access by enabling easy re-entry after
periods of disruption. This would entail reforming
the S.57 SI 312 1996 rule, according to which a
person with no SI record for more than two years
must have 26 paid contributions before credits can

be awarded. It would also reform social insurance
contribution rules to enable relatives assisting,
including spouses of self-employed and farmers, to
be insured as employees.

d) Accommodate care and address previous pension
injustice by transforming homemakers’ disregards
into credits and awarding these retrospectively
from 1973.

e) Promote a gender-neutral care ethic by introducing
paid parental leave benefit for parents of young
children.

f)  Acknowledge the previous injustice of the
‘marriage bar’ with a once-off, ring-fenced
retrospective scheme.

Voluntary pension recommendations
There are various reforms to the tax treatment of
pensions that could bring greater equity and more
progressive income distribution outcomes.

a) In the next and subsequent budgets it should
be possible to make the tax treatment of pensions
more equitable. A variety of specific reforms should
be considered, including full abolition of tax relief
for private and occupational pensions, restricting
such relief to standard rate relief, introducing more
stringent caps on the use of reliefs, and limiting
the use of Approved Retirement Funds as tax
avoidance measures.

b) Examine options for savings schemes that are
supported by the State and structured progressively
to benefit those on lower incomes.

c) Encourage Credit Unions, and the Money Advice and
Budgeting Service, to introduce a state-backed low
charge savings product for low income earners.

d) Regulate to require unisex life plans and pension
splitting.
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Governance

Effective, gender-inclusive, transparent governance
systems are also required. The NWCI has entered the
pensions debate and will seek formal representation in key
pensions policy institutions including the Pensions Board.
It will also seek to ensure pensions policy is fully engaged
with in the National Women’s Strategy. The NWCI will also
insist that all data on pensions (including tax reliefs and
private pensions) are disaggregated by gender. The NWCI,
as a participant in the social partnership process, will seek
to ensure that the evolving Developmental Welfare State
framework underpinning recent national partnership
agreements more fully incorporates a gender analysis.
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INTRODUCTION

This study offers a gender perspective on pension reform in Ireland. Women comprise the majority

of the older population and historically were treated in a discriminatory fashion in the ‘male
breadwinner model’ of social welfare. Against this background it is remarkable that in the recent
flurry of official documents on pension reform gender has relatively received little attention. Currently,
policy debate is framed in the terms of the various reports of The Pensions Board. Briefly, the under-
lying theme of these reports is the low coverage in the labour force of supplementary pensions, and
the need to expand this coverage by exhorting the labour force to save through Personal Retirement
Savings Accounts (PRSAs), and by offering incentives for them to do so by way of tax deductions.

As it has proved difficult to expand coverage significantly in this way, policy makers’ attention then
turned to the possibility of mandatory coverage of supplementary pensions. More recently, the Green
Paper on Pensions offered a detailed analysis of the pensions system and of the options for reform,
reviewed the various reports of the Pensions Board and considered a wide variety of possible reforms.

In the media coverage of these proposed reforms - and
in the limited public debate about them - gender has
hardly been visible. This report redresses this deficit by
placing gender at the centre of debate about pension
policy in Ireland, and suggests that a gender-sensitive
approach to pension reform would widen the options

for consideration and ultimately lead to a fairer, more
adequate pension system overall. NWCI argues that the
core of the future pension system should be an adequate,
comprehensive state pension which can be supplemented
by social insurance, occupational pensions and other
income sources.

Chapter one gives an overview of the Irish pension
system and of recent themes in pension reform. Chapter
two gives a historical and comparative context. Chapter
three, building on the Council’s earlier work on women
and social welfare?, elaborates a gender perspective on
pensions. The final chapter outlines the broad strategy
and specific recommendations being advanced by the
National Women'’s Council. An equality proofing exercise
is included as Appendix A.

This report is not comprehensive. Its focus is largely -
although not exclusively - on the state system of social
insurance and social assistance pensions, and on the
potential role supplementary private pensions might
have. The concern in this report is primarily to respond

to the government’s Green Paper® and associated Pensions
Board documents, and to introduce a much-needed gender
perspective on future pension reform. Undoubtedly, other
important aspects of pensions deserve detailed analysis,
notably the impact of the ‘marriage bar’ on the exclusion
of many of many of today’s older women from entitlement
to pensions in their own right.

1 The most recent of these are: Securing Retirement Income (1998), National Pensions Review (2005) and Special Savings for Retirement:

Report on Mandatory Pension System to Minister for Social and Family Affairs (2006).

2 See the National Women’s Council’s reports Valuing Care Work (2002) and A Woman’s Model for Social Welfare Reform (2003).

3 Green Paper on Pensions, Department of Social and Family Affairs (2007).
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CHAPTER ONE

The Irish Pension System, Existing and Proposed

This chapter firstly reviews the development of the state pension and then gives a brief description
of current provisions, focusing on the relevant aggregate data and, in particular, on state pensions.
Secondly, it gives an overview of the issues raised in the recent policy documents, notably the Green
Paper on Pensions (GPP) and the suite of recent documents published by the Pensions Board. The
GPP does not contain specific recommendations; it reviews pension developments to date including
the various proposals in Securing Retirement Income (SRI), rehearses the various options for change
summarised in the National Pensions Review (NPR), and considers the possibility of a mandatory
private pension, already analysed in some detail in Special Savings for Retirement (SSR). Therefore,
the analysis here adopts a thematic approach. It considers how the GPP and the other official reports
deal with key aspects of pension reform with particular reference to gender.

It is necessary at this point to define some terms that
are frequently used in this and subsequent chapters.

State pensions. This refers to the three Old Age
Pensions payable by the state in Ireland: the Contributory
0ld Age Pension, based on social insurance contributions
and payable at age 66; the Transition pension, also based
on social insurance pensions, but payable at age 65 and
requiring a more complete social insurance record; the
Non-contributory Old Age Pension, based on a means test
and also payable at age 66.

First-tier/Second-tier pensions. Many countries have
two levels of pension, a ‘basic’ or initial pension invariably
provided by the state, and a second source of pension
income which can come from the state, employers, or
individually acquired pensions. These second sources

may be obligatory or voluntary, and funded through a
variety of possible mechanisms. The metaphor of ‘tiers’
(alternatively referred to as ‘pillars’) attempts to capture
the overall structure of the pension system, as some
states have only one tier and many have two or more.

The second tier of pensions in Ireland is not obligatory
and the immediate policy option repeatedly referred to
throughout is whether, and how, Ireland should construct
a comprehensive second tier.

Supplementary pensions. This term is used
interchangeably with ‘second tier’. It refers also to the
second tier, but clearly conveys the point that an actual
or proposed second tier may be viewed as an addition to
a first-tier state pension and therefore has the role

of ‘supplementing’ the first tier to bring total pension
income to a more adequate level.

The Development of the

State Pension System in Ireland

The evolution of state pensions up to the present

day can be divided into three broad phases, as follows:
first, the period from 1908 (when the old age non-
contributory pension was introduced in Ireland and the
UK) until the early 1960s, at which point the contributory
pension was introduced; second, from the early 1960s
until the early 1980s, during which time both of the
social welfare pensions expanded, and policy debate
focused on the possibility of a State income-related
pension, and; third, the period since then in which

the current strategy evolved of attempting to develop
occupational pensions and private pensions rather than
a second-tier State pension.
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The chronology in Figure 1 below gives a thematic
overview of pension policy developments in the last
quarter century. These developments cannot be concisely
understood in a strict chronology, as they reflect

general trends and strategies at work throughout the
period, at times overlapping and at other times with one
development predominating.

As the figure suggests, the construction of the social
insurance system was a continuing pre-occupation. In

the mid-1980s the Commission on Social Welfare gave

the final impetus to the evolution of social insurance,
recommending that the social security system should
adhere broadly to a system of comprehensive social
insurance, based on flat-rate benefits. In the period to
the late 1990s the implications of this policy for pensions
unfolded. Part-time employees, public sector workers and
the self-employed were all included in the social insurance
contribution system. As a result, there was a growth

over time in the proportion of the retired population in
receipt of a social insurance pension, and of the working
population contributing to the social insurance system.

A second theme was the consolidation of the second

tier of pensions, focused on supporting, regulating

and expanding occupational pensions. This series

of developments emerged from the aftermath of the
pensions debates of the late 1970s. A Green Paper
evaluating the rationale for a second-tier state pension
was published in 1978, and this was to be followed by a
White Paper (Department of Social Welfare, 1977). Policy
makers and advocates of pension developments seemed
to abandon the prospect of substantial improvement to
the state pension in the context of the political stability
and unfolding economic crisis of the early to mid-1980s.
The White Paper was drafted but never published, and the
policy emphasis shifted in the mid-1980s to occupational
pensions. This shift was facilitated by a political concern
over the widely publicised failure of some occupational
pension schemes, and the Commission on Social Welfare’s
recommendation that the state pension should remain

a first-tier, flat-rate benefit.

The net outcome of these developments was the
establishment of the National Pensions Board (initially
on an ad hoc basis and then statutorily in 1990). The
NPB published specialist reports on issues such as the

regulation of occupational pensions, the tax treatment

of pensions, social insurance for the self-employed, and
equal treatment of men and women. Legislation in the
early 1990s gave effect to the NPB’s recommendations,
resulting in a new regulatory framework for occupational
pensions governing the role of trustees, funding
standards, auditing procedures, the rights of pension
contributors, and so on.

Critically, in its 1993 report the NPB considered what
the overall structure of the pension system should be.
The Board was divided: a majority argued for a basic
state pension combined with a voluntary, regulated
second tier underpinned by tax allowances; a minority
(the Trade Unions) expressed support for a compulsory
second-tier pension, as part of either the social insurance
or the occupational pension system (NPB, 1993;21-23).
Briefly, the design advocated by a majority of the NPB -
a modest, but comprehensive first tier supplemented by
a tax-supported, regulated, voluntary second tier - has
been implemented.

The three broad strands of policy have interacted with
other, more general, policies to shape current provisions,
as the lower panel in the figure shows. Poverty and
benefit adequacy generally have featured in social policy
discourse since the mid-1980s. A variety of analyses,
beginning with the Commission on Social Welfare (1986),
examined the link between relative income poverty

and the level and structure of benefits. Over the period
under review a number of poverty- related targets

- some specific to pensions and some more general

- have shaped both debate and policy. For example, the
Commission outlined an indicative target for a minimally
adequate benefit for the social security system as a whole,
suggesting that social insurance pensions were then in
the range of adequacy. In 1998 the NPB offered a target
specifically for pensions (34% of average earnings for
social insurance pensions) in the context of setting a first-
tier pension that would be supplemented by voluntary,
second-tier pensions to give an income replacement

(in total) of half average earnings.
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Figure 1: Summary of PensionPolicyThemes 1980 - 2007

Theme

Developing Comprehensive
Social Insurance

Key Reports
and Documents

Report of the Commission on Social
Welfare 1986; National Pensions
Board Report, Developing the
National Pension System 1993

12-13

Examples of Policy Change
or Initiative

Inclusion of self employed

and public servants in PRSI;
broadening the range of credited
contributions; social insurance for
part-time Employees

Consolidating second-tier
voluntary system

First Report of the National Pensions
Board, 1987; National Pensions
Board Report, The Tax Treatment of
Occupational Pensions. 1989;

1990 Pensions Act establishing NPB
on a statutory basis; implementation
of NPB’s recommendations about
funding, rights of members, equality
of treatment, role of trustees, etc.

Increasing voluntary coverage
- occupational and private

Report of National Pensions Board,
Securing Retirement Income, 1998;

Report of National Pensions Board,
National Pensions Review, 2005;
Report of National Pensions Board,
Special Savings for Retirement, 2006

Introduction of PRSA’s;

Campaign to increase take-up
of private pensions;

Consideration of compulsory
Second-tier pensions.

Cross-cutting Influences

Poverty-benefit adequacy

Report of NPB, Securing Retirement
Income, 1998

Report of NPB, Special Savings for
Retirement, 2006

Report of Commission on Social
Welfare, 1986 and Programme for
prosperity and Fairness, 1987

Target of 34% of average earnings for
state social insurance pension;

State pension at 40% of average
earnings in the context of mandatory
private, second-tier pension;

Adoption of targets for benefit levels
and priorities for increases.

Gender

1979 Equal Treatment Directive

1993 Report of Second Commission
on Status of Women

Equalisation of dependency status
of men and women; equal rights for
women in occupational persons;

Introduction of social insurance
credits for home based care.
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Gender was also a key influence on policy and provisions.
The proximate source of this influence was the EU’s Equal
Treatment Directive of 1979 and its implementation

in Ireland in the 1980s and 1990s. In giving effect to

the Directive, Ireland altered the level and structure

of pensions and other benefits, redefined the nature

of dependency in the benefit system as a whole, and
removed formal gender discrimination from occupational
pensions. Aside from these formal changes, however, the
equal treatment debate both reflected and reinforced
concerns articulated in feminist critiques of social
security about the ‘male breadwinner’ character of the
social security system and continued structural but
indirect discrimination. In turn, this led to some degree of
individualisation of state pensions and some recognition

of caring roles in the social insurance contribution system.

The latter issues are dealt with more fully below.

In summary, the Irish pension system now comprises a
suite of state pensions that is increasingly comprehensive
in coverage, offering a modest level of pensions relative
to average incomes. This is complemented by a tax-
subsidised, voluntary second tier covering approximately
half of the labour force. An important qualification to
this description is the separate treatment of established
public servants who belong to occupational defined
benefit pension schemes (some of these employees have
occupational pensions that are integrated with the state
pension). As the review of pension systems in OECD
countries in chapter 2 suggests, pensions in Ireland
belong to a particular pension regime.

Current Provisions —an Overview

Table 1 gives some key aggregate data in relation to state
old age pensions: these data summarise some important
trends that bear directly on future pension policy. As the
first row of the table shows, the share of the elderly in
the population has been stable in the last decade - in fact,
it declined slightly. To the extent that concerns about

the costs and sustainability of pensions are informed by
demographic ageing, it is clear that the Irish pension
system does not face such a challenge in the immediate or
near future. Rows 2-4 of the table summarise the detailed
trends shown in Chart 1 and indicate the increasing
maturity of the social insurance system. Over the decade
to 2006 the number of insurance-based pensions increased
significantly and the number of social assistance (means-
tested) pensions fell. Social insurance pensions now
comprise in excess of 70% of state old age pensions.

000s

Rows 6 and 7 measure state pension coverage: in 2006 over
two thirds of the aged population received a state pension,
a figure that reflects significant growth over the decade. If
the coverage is measured to include adult dependants, the
figure increases to 80%. The final row in Table 1 records a
small decline in total expenditure on state pensions as a
percent of GNP - an important figure that highlights the
sustainability of state pensions. The decline arises from

a combination of two trends: a stable share of the elderly
in the population and a decline over the period in the

state pension relative to GNP per capita. In considering

the lessons of other countries’ pension reforms and their
preoccupation with costs and sustainability, it is important
to note the contrast between Ireland and many other
countries to date: in Ireland, a stable share of the elderly

in the population and a fall in the cost of state pensions.
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Chart 1. Insurance and Assistance Pensions, 1996-2006
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Table 1. Trends in Old Age Pensions 1996-2006

Pensions 1996¢. 2006¢. Change
1. Pop. 65+ as % of Total Pop. 11.4 11.2 -0.2
2. Social Insurance (000s) 134.9 215.7 +80.8
3. Social Assistance (000s) 103.0 84.5 -18.5
4. Total State Pensions (000s) 237.9 300.2 +62.3
5. Insurance pensions as % of total 56.7 71.9 +14.2
6. Total as % of Pop. 65+ 57.5 66.6 +9.1
7. Total + Dependants as % of Pop. 65+ 68.7 79.7 +9.0
8. Pensions Expenditure as % of GNP 2.5 2.1 -0.4

Source: Department of Social, Community and Family Affairs; Central Statistics Office.

Notes: The figures in each column are not all for the same year; ‘Dependants’ refer to adult dependants only;
adult dependants’ payments are not conditional on the dependant being of pension age.

14 15
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Table 4. Trends in Pensioner Poverty, Selected Years

Poverty 1994 | 1997 | 1998 | 2000 | 2001 | 2003 | 2004 | 2005 | 2006
 — 1. Poverty line* 98.60 125.54 | 139.45 | 165.66 | 187.84 | 185.28 | 185.51 | 192.74 | 202.49
(1 weekly)
Table 2. State Old Age Pensions among the Male and Female Population, 2006 2. % of persons 15.6 18.2 22.6 23.7 21.9 19.7 19.4 18.5 17.0
Payments for EoS
Population — Pensions Males Females All Spouses/Partners 3. % of older** 5.9 24.2 32.9 38.4 441 36.4 27.1 20.1 13.6
000s poor
Total Population ooos 207.1 260.8 467.9 - 4. State pension*** | go.17 99.06 105.41 | 121.92 | 134.59 | 157.30 | 167.30 | 179.30 | 193.30
Insurance pensions 000s 155.2 75.6 230.8 58.5 (1 weekly)
Assistance pensions 000s 35.5 48.9 84.5 3.0 5. Poverty gap -8.43 -26.48 - 34.04 43.74 -53.25 -27.98 -18.21 -13.44 -9.19
. . . . (1 weekly) [1 - 4]
Total Pensions ooos 190.7 124.5 315.3 61.5
(a) % of Population with insurance pension 74.9 29.0 49.3 _ * The poverty line is 60 per cent of median equivalised disposable ** Qlder people refers to persons aged 65 years and over.
. : ’ income per week for 2003 to 2006 and 60 per cent of mean oxTh ion level ref he OACP ;
(b) % of Population with assistance pension 17.1 18.8 18.1 - income for 1994 to 2001 and the figures are therefore not oni zttiilet pension level refers to the OACP payment for
(a+b) Total % 92.0 47.8 67.4 0 strictly comparable.

Source: Statistical Information on Social Welfare Services 2006,

Table 3. Percentage distribution of different age groups in the population by income quintile, 2006 120 Chart 2. Pensions and Poverty Rates

Quintile* Age 0-14 Age 15-64 Age 65+
% Cumulative % Cumulative % Cumulative
1 23.2 23.2 18.7 18.7 22.2 22.2
2 20.2 43.4 16.6 35.2 40.6 62.8. 100
3 22.6 66.0 20.1 55.3 15.0 77.8.
4 18.9 84.9 21.3 76.6 13.7 91.5
5 15.1 100 23.3 100 8.6 100.
* A quintile is a one-fifth share of the distribution; quintiles are Source: EU- SILC 2006, Central Statistics Office O [
ranked here from the lowest onefifth of incomes (quintile 1)
to the highest (quintile 5).
_._
Turning from trends in the number of pensions to the rose and the poverty line rose in tandem, pension levels - Pension/Poverty line %
incomes of the elderly, the first point to note is the did not increase as rapidly. As the figures show, the gap § S —
concentration of the elderly in the lower reaches of the between the poverty line widened and the rate of poverty = 0
o =

income distribution. As Table 3 shows, this is quite marked
in Ireland. In 2006, 63% of the elderly were in the lowest
two quintiles compared with 35% for persons aged 15-64.
These figures highlight the financial vulnerability of the
older population.

In these circumstances, the value of the state pension
relative to average income - and to a poverty line based
on a per cent of average income - is critically important
in determining the level of financial poverty among the
elderly. The detailed data in Table 4, summarised in Chart
2, highlight this point. When the state pension exceeded
the poverty line in 1994, pensioner poverty was in single
digit figures. In subsequent years, as average incomes

among the elderly increased sharply. After 2001, when the
rate of income growth receded and budgetary increases in
pensions (relative to incomes) were enhanced, this trend
was reversed. In the period since 2001 the elderly poverty
rate has fallen and in 2006 stood at 13.6 per cent; because
of the relative increases in pensions, pensioner poverty

is now less than the overall poverty rate. In the context

of pension policy, the important point about these data is
that the poverty rate among the elderly is very strongly
determined by the relative level of the state pension. This
is because pensioners in general are in the lower ranges
of the income distribution and rely heavily on the state
pension: this applies in particular to women.

1994 1997 1998 2000 2001 2003 2004 2005 2006

Year

% of elderly poor
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Table 5. Sources of Income (Per cent) for Retired Persons living alone, 1999-2000 Table 7.
Per cent Distribution of Reasons for Men and Women not having a (supplementary)
Age/Gender Pension Income/ | State Employment | Other Employment | State Pension/
Males 65-74 66.7 11.6 12.6 42.4
Males 75+ 77.7 23.0 11.5 43.1 Never got around to organising it 34.1 30.7
Females 65-74 78.0 12.7 14.5 51.0 Don’t understand pensions 3.5 3.3
Females 75+ 84.0 10.7 14-3 59.0 Can’t afford pensions 24.6 29.5
Source: Stewart (2005) based on Household Budget Survey 1999-2000. Can’t access pension prior to retirement 1.2 0.6
Table 6. Coverage rates for second-tier pensions, selected years No scheme available through work 73 9-6
Other source of income adequate 5.7 4.3
Population 1995 2002 2005 Official Spouse/partner has good pension 0.7 4.6
% % % Target Other 14.6 10.5
Male 49 56 58 29 Don’t know 8.4 6.9
Female 40 45 51 61
All 46 51 55 60 Total 100 100

Source: Green Paper (2007) based on ESRI 1995 survey and CSO
Quarterly National Household Surveys, Q1 2002 and Q1 2005

In relation to gender differences in poverty rates, EU-SILC
data differentiated by gender shows a slightly higher risk
of poverty among older women than among men - for
example, 28% for women and 25% for men in 2004. Again
reflecting recent budgetary increases in pensions which
have a greater effect on the incomes of women, the gender
differential in poverty rates had disappeared by 2006.

The differential poverty rates for older men and women
arise in part from differences in the composition of

their income. A recent analysis of the Household Budget
Survey for 1999/2000 confirms both the reliance of the
older population on the state pension and the greater
reliance among women. Table 5 below (referring only to
older persons living alone) shows that the highest level of
dependence on all forms of pension income is among older
women: the figure here is 85 %. Social welfare pensions
comprise the bulk of this income. The difference between
the genders is striking: for men aged 75+ the state pension
is 43% of total income, compared with 59% for women.
The analysis to this point has focused on the pensioner

population, but it is equally important to note the key
gender difference among the current workforce in
relation to pensions. There is differential participation
in second-tier schemes among men and women. Table 6
above summarises some key data.

The figures for 1995 and 2002 are not directly comparable:
in its comment on the data the Green Paper cautions
against seeing a rise over time in pension coverage.
However, the 2002/5 data are comparable and they

span the time period in which the Pensions Board has
been attempting to increase coverage by means of the
voluntary PRSA initiative. The figures are indicative

of a rise in the coverage rate but with a persistent and
marked difference between men and women. There are no
published data by sector, occupation, employment status,
income, and other variables that reveal the sources of the
male/female differential. The sectoral details shown in the
CSO’s survey show a definite pattern related to gender;
sectors with high concentrations of female employees
have very low coverage - for example, only 10% in Hotels

Source: CSO (2006)

and Restaurants and 29% in Services. There are also
gender differences in pension behaviour. A CSO (2006)
survey about reasons for lack of pension coverage elicited
the responses summarised in Table 7. For both men and
women the most common reason is ‘never got around to
organising it’. However, affordability is also important; it
is given as a reason by a higher per cent of women then
men. Higher proportions of women than men expect their
spouse’s pension to cover them: likewise, women are more
likely than men to state that there is no pension scheme
available to them in work.

Finally, in relation to gender patterns in savings and
pensions behaviour, the data in relation to the Special
Savings Investment Accounts (SSIAs) should be noted.
The official figures show that proportionately more men
than women invested in these savings and that the
average subscription per person was lower for women
than men: the average subscription for women was 85%
of that for men.

Before turning to the question of pension reform in the
next section, it is important to address the underlying
factors that affect current and future differences in
men’s and women’s pensions. Clearly, past and current
differences are related to gender differentiation in
employment and related matters. However, the question
for pension reform is whether or not these differences
remain so substantial that they will translate into
gender inequalities in pensions in the future. One line of
reasoning here argues that gender equality in these areas
will diminish over time and that greater pension equity
will result from the recent and prospective reduction in
employment-related inequalities. The empirical basis for
this reasoning is the suite of gender policies introduced in
the last two decades and the outcome of these policies in
the form of rising female participation rates. An analysis
along these lines points typically to the growth in female
labour force participation and, specifically, to the
doubling of married women’s employment participation
in the last decade or so. The implication here for pension
reform is that policy changes that strengthen the link
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Table 8.

Summary Indicators of Gender Differences in Employment, Income and Care, Ireland, 2006c.
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20° 21

Employment Indicators Males Females
% Participation rate all married persons 15+ 771 53.0
% Participation rate adults 20 - 44, no children 86.5 84.8
% Participation rate adults 20- 44 , youngest child 0-3 91.3 55.3
% Married adults in employment working part-time 4.3 41.8
Income Indicators

Average industrial earnings € hourly 15.22 12.32
Average insurable earnings € 000s p.a. 27.1 17.8
Care work Indicators

No. of recipients of Carer’s Benefit/Allowance (000s) 4.9 21.0
No. of Carers per 1,000 in Working Age Groups 41.5 73.4
% of Carers providing 43 + hours weekly 21.2 25.0

Source: Women and Men in Ireland, CSO; Census 2006

between pensions and the employment experience
would be equitable because of the achievement of
substantially greater equality between men and women
in the labour market.

There are a number of points to be noted here. First,
some of the recent increase in female participation

may simply reflect the boom conditions in the Celtic
Tiger labour market and 