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Foreword by the Chairperson

1 Based on Homeless Figures June 2019,  https://rebuildingireland.ie/news/minister-murphy-publishes-m-homeless-figures-2/

In Threshold, we are working at the front 
line of the housing crisis. As the  crisis 
deepens, despite claims of economic 
growth, we responded to more requests 
for our assistance in 2018 than in previous 
years, answering more than 76,000 calls.  
This comes as no surprise as the Private 
Rented Sector (PRS) has doubled in size, 
rents continue to increase and tenants have 
limited security of tenure. Through our 
unique, bespoke interventions we prevented 
5,161 households, consisting of 7,111 
adults and 4,451 children, from entering 
homelessness. Without our intervention 
there could be more than 21,000 individuals 
experiencing homelessness today1. 

In addition to preventing these adults and children 
from the degrading experience of homelessness our 
work represented significant savings for the State. 
The cost of Threshold’s prevention work was the 
equivalent of €1.20 a day per household compared 
to €100 a night for emergency accommodation. The 
cost to the State of accommodating these 5,161 
households in emergency accommodation for 
one week would have been €3.6 million. In every 
way prevention is better than cure. Government 
must invest in and place a greater emphasis on 
prevention to reduce the numbers of people 
entering homelessness and ensure the success of 
the various policies in place to address the housing 
and homeless crisis. 

providing independent 
advice and advocacy to 

vulnerable people; 

delivering housing and 
supports for people who 
are homeless or at risk of 

homelessness; 

and influencing housing 
policy and practice. 

Threshold is a national housing charity with regional advice centres in Dublin, Cork 
and Galway. We provide frontline services across Ireland to people experiencing 
problems in their tenancies. Threshold’s vision is an Ireland where everyone has 
access to affordable, secure, suitable and good quality housing.

https://rebuildingireland.ie/news/minister-murphy-publishes-m-homeless-figures-2/
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In this pre-budget submission we put forward a 
comprehensive set of recommendations to prevent 
homelessness, increase sustainability in the PRS, 
improve the standards and energy efficiency of 
housing in the PRS, render the Housing Assistance 
Payment (HAP) fit-for-purpose, protect tenants’ 
deposits and increase the supply and provision 
of affordable housing. Changes at a structural 
level are required to truly address the causes of 
homelessness and targeted investment and policies 
required to prevent homelessness. These measures 
work toward the realisation of a rental sector that 
is attractive, viable and secure within the broader 
housing landscape. There is a much stronger role 
for the State in the achievement of this vision. A 
recognition of housing as a right, as a basic social 
need as opposed to a commodity is a necessary 
starting point if Government housing policy is to be 
successful. 

2  International Covenant on Economic, Social and Cultural Rights https://www.ohchr.org/Documents/ProfessionalInterest/cescr.pdf 

The International Covenant on Economic, Social 
and Cultural Rights recognises the right of everyone 
to an adequate standard of living for themselves 
and their family, including adequate food, clothing 
and housing, and to the continuous improvement 
of living conditions. Access to adequate housing is 
a precondition for the enjoyment of other human 
and socio- economic rights, including the rights to 
work, health, privacy and education. It is the duty 
of the State to take appropriate steps to ensure 
the realisation of this right.2 In this pre-budget 
submission, our recommendations support the 
access to adequate housing and the realisation of 
these rights. 

Threshold is well placed to make such 
recommendations drawing directly on our frontline 
experience in assisting people in housing distress. 
Our policy recommendations are based on over 
40 years of working with people in the PRS and 
assisting them with their housing difficulties.  

Aideen Hayden 
Chairperson Threshold 

https://www.ohchr.org/Documents/ProfessionalInterest/cescr.pdf
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Threshold’s Recommendations for Budget 2020

1 Preventing Homelessness

 Increase funding for primary and secondary 
homeless prevention services such as the 
Tenancy Protection Service (TPS) provided by 
Threshold. 

 Increase promotion of these services to the 
public on a national level.

2	 Indefinite	Tenancies

 Promote long term leases via use of the 
taxation system.

 Remove “no reason” evictions (Section 34b) 
from the Residential Tenancies Act 2004. 

3 Housing Assistance Payment (HAP) Limits

 Review the HAP limits upward to reflect the 
changes in market rent. 

 Alternatively, undertake a cost-benefit 
analysis to determine the impact that 
removing HAP limits entirely would have on 
rents in the PRS.

4 HAP and the Interim Tenancy Sustainment 
Protocol

 Provide an Interim Tenancy Sustainment 
Protocol (ITSP) for HAP to ensure no one loses 
their home or enters homelessness as a result 
of a rent increase. 

5	 Deposit	Protection	Scheme	and	Definition	of		
a Deposit

 Implement a custodial model Deposit 
Protection Scheme.

 Introduce a legal definition of a deposit. 

 Limit a deposit to one month’s rent. 

6 Housing Options

 Increase housing stock held by Local 
Authorities and AHBs to 20%-25% of total 
housing stock through direct build over a 20 
year building programme.  

7 Cost Rental 

 Increase development and provision of cost 
rental on scale, at an increased pace and set 
rents according to ability to pay. 

8 Improving Standards

 Introduce an NCT for Housing through  
self-certification or through a re-ordering of 
the current system.

 Introduce a minimum energy efficiency 
standard in the Housing (Standards for 
Rented Houses) Regulations 2019.

 Direct revenues from the carbon tax into 
schemes to improve energy efficiency in the 
PRS stock. 

 9 Rent Register

 Introduce a dwelling specific rent register.

10	 Build	affordable	homes	on	vacant	land

 Increase the vacant site levy

 Close off loopholes in the Urban Regeneration 
and Housing Act 2015  which are preventing 
construction

 Establish an informed plan to begin 
construction on these sites

11 Licensees 

 Consider abolishing licenses and replace 
them with circumscribed tenancy rights.

12 Banks and  Receivers 

 Amend the legal definition of a landlord to 
explicitly include both lending institutions 
and receivers. 



PREVENTING 
HOMELESSNESS
RECOMMENDATIONS:

 Increase funding for primary and 
secondary homeless prevention 
services such as the Tenancy 
Protection Service (TPS) provided 
by Threshold. 

 Increase promotion of these 
services to the public on a national 
level.
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Why do we prevent homelessness? None 
of us wish to see a person without a safe, 
secure home; a home where they can close 
the door behind them at the end of the day. 
None of us wish to see children without a 
place to call home. It is vital to the fabric 
of our society to prevent homelessness, 
to prevent people from going through the 
trauma of losing their home and living in 
emergency accommodation, couch-surfing 
or possibly on the street. Threshold believes 
that everyone should have the right to live 
somewhere in security, peace and dignity. 

Threshold’s primary objective is to prevent 
homelessness by advocating for tenants through 
our advice service and dedicated national Tenancy 
Protection Service (TPS). In Threshold we know 
that prevention is better than cure. In 2018, we kept 
5,161 households in their homes. We prevented 
7,111 adults and 4,451 children from entering 
homelessness.  This is greater than the number 
of adults and children currently experiencing 
homelessness in Ireland3. Without our interventions 
more than 21,000 individuals could be experiencing 
homelessness today. 

These children can continue to sleep in their 
own bed and invite their friends over to play 
because their home was saved. They won’t have 
to pick which toys to bring and which to leave 
behind. These children will not suffer the trauma 
of homelessness which would most certainly 
negatively impact them the rest of their lives 
placing them at a life-long disadvantage4.

3 Homeless Figures, June 2019, Department of Housing, Planning and Local Government, https://rebuildingireland.ie/news/minister-murphy-publishes-m-homeless-
figures-2

4 No Place Like Home, Ombudsman for Children Office, https://www.oco.ie/app/uploads/2019/04/No-Place-Like-Home.pdf

“Alexandra and her 2 children had lived 
happily in their rented home for over 4 
years. The agent she dealt with changed 
and without warning Alexandra received 
a 7 day notice for alleged anti-social 
behaviour. Alexandra was shocked, having 
never had any problems or difficulties 
the entire time they had live there. She 
was terrified, not knowing what would 
happen in 7 days. Fortunately Alexandra 
rang Threshold. An advisor looked at the 
notice and was able to tell Alexandra it 
was invalid. However, the agent persisted 
in trying to evict Alexandra. With the help 
of Threshold she lodged a dispute with the 
RTB, where we represented her and the 
notices were found invalid. Alexandra has 
been able to remain in her home.” 

FROM ENTERING HOMELESSNESS

7,111
ADULTS

4,451
CHILDREN

5,161
HOUSEHOLDS IN THEIR 

HOMES PREVENTING

THRESHOLD KEPT

http://
http://
http://
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The prevention of homelessness is a moral, social 
and fiscal imperative. As well as the benefit to the 
health, well-being and future prospects of these 
children, parents, couples and single people, the 
prevention of homelessness is far more cost effective 
than the provision of homeless services. Taking 
the average cost of emergency accommodation 
provision as €100 a night5, it would cost the 
State approximately €3.6 million to place 5,161 
households in emergency accommodation for 
one week.  In 2018, the cost of Threshold’s service 
provision was €1.9million and the cost of the Interim 
Tenancy Sustainment Protocol (ITSP)6  uplift to 
the Department of Employment Affairs and Social 
Protection (DEASP) was €109,000 for the year. 
For 1.2% of the cost of 10 months7 of emergency 
accommodation, which is the average length of stay 

5 Based on calculations carried out by the DRHE in their assessment of the Interim Tenancy Sustainment Protocol (ITSP)
6 Interim Tenancy Sustainment Protocol (ITSP), operated by Threshold on behalf of the Department of Employment Affairs and Social Protection and various local 

Authorities, prevents rent supplement recipients from losing their home as a result of rent increases.
7 10 months the average length of stay in emergency accommodation “Using administrative data to inform operational and policy developments relating to family 

homelessness in the Dublin Region”, https://www.homelessdublin.ie/content/files/2018-BODH-HM-Family-Homelessness-ADR-Belfast.pdf
8 Rebuilding Ireland

in emergency accommodation, we were able to keep 
over 11,000 people in their homes and saved the 
state the cost of emergency accommodation as well 
as the cost of associated support services. Threshold 
and effective prevention services such as those we 
provide are more cost effective than emergency 
accommodation; they are crucial to truly ending 
homelessness. 

“Addressing Homelessness” is the first pillar of 
Rebuilding Ireland, a key objective being to “keep 
people in their own homes”8. Unfortunately, 
the funding and support to achieve this is 
insufficient. As the number of people experiencing 
homelessness continues to grow funding and 
support for services which prevent homelessness in 
the first instance are needed more than ever. 

HOMELESS PREVENTION MEASURES

Primary measures seek to prevent 
new cases of homelessness at a wider 
population level. We do this via the 
information available on our website, 
accessible to all who need it or seek 
it out. Primary measures also include 
ensuring access to affordable secure 
housing. 

Secondary measures are aimed 
at groups identified as being at risk 
of homelessness. These measures 
prevent homelessness at the time of 
crisis point. In Threshold, we do this by 
intervening when a landlord increases 
a tenant’s rent beyond the legally 
prescribed limit or issues an invalid 
notice of termination (NOT). 

Tertiary measures aim to move 
people out of homelessness into 
housing and reduce the impact 
homelessness has on the person. 

€3.6m

IN 2018 
KEEPING PEOPLE 

IN THEIR HOMES COST

To provide 1 WEEK of 
Emergency Accommodation

IN 2018 
KEEPING PEOPLE 

IN THEIR HOMES COSTInterim Tenancy 
Sustainment 

Protocol

€1.9m

Department of 
Employment Affairs

and Social Protection

€109,000
VS

https://www.homelessdublin.ie/content/files/2018-BODH-HM-Family-Homelessness-ADR-Belfast.pdf
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It is our experience that the most effective 
response to homelessness is to prevent people 
from becoming homeless in the first instance. 
Threshold carries out what are known as primary 
and secondary homeless prevention measures. 
Importantly, these measures are instigated prior 
to homelessness occurring. Unfortunately, the 
majority of services classed as prevention are in 
fact generally provided to a household as they 
settle into a new home following a period of time 
in homelessness. These are known as tertiary 
measures. Tertiary measures are valuable and 
unfortunately very much needed for the 6,000 
plus adults and nearly 4,000 children who are 
experiencing homelessness in Ireland. Threshold’s 
primary and secondary interventions however, 
prevent this number increasing. 

A holistic and effective response to the problem 
of homelessness must include primary, secondary 
and tertiary prevention measures working closely 
together. The current model, which emphasises 
intervention after a person has become homeless, 
has led to the on-going increases we see in the 
homeless figures. Government resources must be 
rebalanced to give greater emphasis to stopping 
homelessness before it happens.  

In 2018, only 5% (or €9 million)9 of the funding 
provided by central Government to local authorities 
to address homelessness (known as Section 10), 
was spent on homeless prevention10. At the same 
time 81% (or €147 million) was spent to provide 
emergency accommodation11. The majority of the 
€9 million was spent on tertiary services. Primary 
and secondary measures, which are the only ones 
that stop people losing their homes in the first 
instance and which lead to a reduction in the need 
for emergency accommodation, must be recognised 
and invested in to a greater degree. 

9 Various Regional Financial Reports available at https://www.housing.gov.ie/housing/homelessness/other/homelessness-data
10 Excluding Dublin from the figure, to remove the skewing effect of the high emergency accommodation bill, 13% of funding was spent on homeless prevention 

measures.
11 Regional Financial 2018 reports available at https://www.housing.gov.ie/housing/homelessness/other/homelessness-data 
12 Reported Reasons for Family Homelessness in the Dublin Region: January to June 2018 https://www.homelessdublin.ie/content/files/Reported-reasons-for-family-

homelessness-in-the-Dublin-Region-January-to-June-2018.pdf (accessed 27/05/19)

 Reported Reasons for Family Homelessness in the Dublin Region: July to December 2018 https://www.homelessdublin.ie/content/files/Reported-reasons-for-family-
homelessnessin-the-Dublin-Region-July-to-Decemember-2018.pdf (accessed 27/05/19

Solutions:
The majority of people who enter homelessness do 
so after losing their home in the PRS12 . In 2018, over 
7,000 households who sought our assistance were 
at risk of homelessness. These tenants were put at 
risk of losing their home when the landlord issued 
a notice of termination (NOT), increased the rent, 
threatened an illegal eviction, discriminated against 
a tenant or as a result of administrative delays, rent 
arrears, or receivership. There is a severe shortage 
of affordable, private rented accommodation 
available, so if a person has to leave that home they 
will struggle to find another. Our interventions are 
vital prior to this occurring.

 If a notice of termination or rent review is invalid 
Threshold helps the tenant to challenge it and 
save their home. 

 If the landlord refuses to accept the Housing 
Assistance Payment (HAP) Threshold helps the 
tenant to overcome this and save their home. 

 If the rent review is valid Threshold can advocate to 
the landlord or we will assist the tenant to apply for 
additional housing supports and save their home. 

 If a landlord discriminates against a tenant 
Threshold will support the tenant to take a case 
to the Workplace Relations Commission (WRC). 

 If a landlord refuses to carry out essential repairs 
Threshold will help the tenant report this to their 
Local Authority.  

 If a tenant falls into arrears Threshold will assist 
to set up a repayment plan and address the issue 
which led to the arrears in the first instance. 

 If there is a tenancy dispute that cannot be 
resolved informally Threshold may be able 
to represent the tenant at the Residential 
Tenancies Board (RTB). 

https://www.housing.gov.ie/housing/homelessness/other/homelessness-data
https://www.housing.gov.ie/housing/homelessness/other/homelessness-data
https://www.homelessdublin.ie/content/files/Reported-reasons-for-family-homelessness-in-the-Dublin-R
https://www.homelessdublin.ie/content/files/Reported-reasons-for-family-homelessness-in-the-Dublin-R
https://www.homelessdublin.ie/content/files/Reported-reasons-for-family-homelessnessin-the-Dublin-Re
https://www.homelessdublin.ie/content/files/Reported-reasons-for-family-homelessnessin-the-Dublin-Re
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Melissa has been living in her rental home 
for three years. She works part-time and 
found out she was eligible for the Housing 
Assistance Payment (HAP). HAP would be 
a huge benefit to help her to pay the rent 
and afford other bills. She approached her 
landlord with the HAP forms. He agreed 
to accept HAP but would double her rent. 
This would put her rent outside the cap 
and she would have to pay a “top-up”. 
Melissa contacted Threshold and we 
were able to advise that because Melissa 
was living in a Rent Pressure Zone (RPZ), 
the landlord could not increase the rent 
beyond 4%. With this information Melissa 
was able to agree the legally permitted 
rent with her landlord, avail of HAP, afford 
the rent and stay in her home. 

Through our unique, bespoke service our 
interventions successfully kept 5,161 households 
from experiencing homeless and saved the 
state millions in expenditure on emergency 
accommodation and the associated support 
services required by children and adults who 
experience homelessness.

An increase in the budget for primary and 
secondary prevention measures specifically 
is essential if we want to stop homelessness. 
Threshold services are at capacity. In recent years, 
we have had to dedicate an increasing amount 
of resources to formal representation at the 
RTB, particularly for mass evictions cases, and at 
the WRC for discrimination cases. With suitable 
additional resources Threshold could deliver 
substantially more services, such as a dedicated 
Advocacy unit, regional offices and outreach 
clinics, to prevent more people from entering 
homelessness. The promotion of these services, at a 
national level, is a key component of this provision 
as these services can only be effective when tenants 
know they exist. Tenants need to know there is 
someone they can turn to if they think they might 
lose their home. Allow us to keep these people in 
their homes. Homelessness is not inevitable. 



INDEFINITE 
TENANCIES
RECOMMENDATIONS:

 Promote long term leases via use 
of the taxation system.

 Remove “no reason” evictions 
(Section 34b) from the Residential 
Tenancies Act 2004. 
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The promotion and support of long term 
leases is an effective way to ensure security 
of tenure for tenants and the viability of the 
private rental market as a realistic tenure 
of choice. This is the next natural step in the 
evolution of the PRS and to ensure we can 
all secure our “forever home”. 

Currently a landlord can serve a notice of 
termination (NOT) on a Part 4 tenancy:

 Sell the home;

 Substantially refurbish or renovate the home;

 Change the use of the dwelling;

OR

 If the landlord or a family member requires 
the home for their own use;

 If the home is no longer suited to the tenant’s 
needs;

 For no reason if the Part 4 tenancy is coming 
to an end of its duration (on grounds of  
Section 34(b)).

Long term leases remove the possibility of the 
tenancy being ended on these grounds and gives 
greater security of tenure as well as increased peace 
of mind to the landlord. Long term leases can give 
you the security of knowing that the home you rent 
can truly be your home for the foreseeable future. 
Such security allows you to settle into and establish 
your place in a community, make long-term plans, 
establish strong foundations, particularly if you are 
starting a family, hang your photos on the wall, pick 
your own curtains; all the things big and small that 
make a home a home. There have been some small 
steps toward this in recent times. We welcome 
the recent changes to the Housing (Standards 
for Rented Houses) Regulations allowing for 
unfurnished property to be leased, provided that a 
tenancy agreement for ten years or more is in place. 

Tracy and family lived in the same rented 
home for nearly 10 years. There were 
no issues in the tenancy and the family 
were happy to stay living there. However, 
the landlord issued a NOT on grounds 
of  Section 34(b): for no reason. There 
was no way to challenge this notice; 
without a change of heart by the landlord 
the family would have to leave. Tracy 
was unable to secure another home in 
the rental sector. She and the children 
entered homelessness. 

An intelligent use of the taxation system is an 
appropriate vehicle to encourage landlords to offer 
long term leases. Tax measures could be targeted 
at small scale landlords - people with one or two 
properties - who house the overwhelming majority 
of tenants in Ireland. Many of those landlords who 
bought for financial security in their retirement are 
now approaching that time of their life and may find 
a long term lease agreement an attractive option. 
It is our view that incentivising these landlords to 
offer long-term leases would be an efficient use of 
public resources. 

There are some sections of the Residential 
Tenancies Act which are a block to long-term 
renting. In particular, Section 34(b) of the 
Residential Tenancies Act 2004 allows for ‘no 
reason’ evictions at the beginning of every 
further Part Four Tenancy. Terminations using 
this section are undermining the Rebuilding 
Ireland commitment to move towards indefinite 
tenancies and are creating an imbalance in the 
operation of the RPZs. In practice, landlords are 
incentivised to change tenants as regularly as 
possible due to the de facto decontrol of rents 
between tenancies resulting from the lack of a rent 
register. ‘No reason’ evictions have no place in a 
modern professional and regulated rental sector. 
The removal of Section 42, no reason evictions 
in the first six months, was very welcome, but a 
possibility has arisen that the problem its repeal 
sought to alleviate has been revived in terms of 
the increased use of Section 34(b).

 



HOUSING 
ASSISTANCE 
PAYMENT (HAP) 
LIMITS
RECOMMENDATIONS:

 Review the HAP limits upward to 
reflect the changes in market rent. 

 Alternatively, undertake a cost-
benefit analysis to determine the 
impact that removing HAP limits 
entirely would have on rents in the 
PRS.



15

SAVING HOMES - Pre-Budget Submission 2020

Renters are finding it increasingly difficult 
to access affordable and secure private 
rented housing, particularly those eligible 
for HAP. Current HAP limits fall short of 
market rent and must be increased. The 
HAP limits were last reviewed in July 2016 
while the national average rent increased 
18% between then and Q4 201813. Realistic 
HAP limits are an essential mechanism for 
ensuring all people can access housing, 
from which they can build a home, a 
sustainable life and live in dignity. 

“Jimmy, Eileen and their three children are 
renting their home in Galway. Their primary 
source of income is from full-time work. The 
HAP cap for a family of their size is €900 in 
Galway. The rent on their home is €1,400, 
which is at the affordable end of the market in 
Galway City. They pay €387 rent to the Local 
Authority and €320 directly to the landlord. 
They would in fact pay €500 in total to the 
landlord if it was not for the discretionary 
20% uplift paid by the Local Authority. This 
discretionary uplift is vital for the family to 
afford the daily essentials, particularly in a 
household with school going children.” 

13 RTB Rent Index Q4 2018 – comparison of standardised average rent, https://onestopshop.rtb.ie/images/uploads/general/RTB_RI_2018_Q4_REPORT.pdf
14 Based on the Daft.ie Rental Price Report Q1 2019 https://www.daft.ie/report/2019-Q1-rentalprice-daftreport.pdf and HAP limits

Table 1 shows the shortfall between current HAP 
limits and average rents in our major cities14 . 
There is no correlation between the HAP limits and 
current market rent. These limits essentially lock 
HAP tenants out of the private rented market. 

While there may be concern that increasing the 
HAP limits could potentially create an increase 
in the rental floor resulting in rent increases for 
all tenants, the rent certainty measures, the Rent 
Pressure Zone (RPZ) legislation and the new 
inspection and sanction regime of the RTB can 
help prevent such unintended consequences. 
By continuing to keep the HAP limits low the 
Government are in effect pushing some households 
into debt and rent arrears. This can ultimately put 
tenants at risk of homelessness. This too can have 
an impact on landlords who may be struggling 
to pay a mortgage, creating a distrust of HAP and 
possibly cause to leave the market. 

We appreciate the flexibility that is operated 
by the local authorities in determining the 
appropriate HAP payment and permitting an 
additional payment by a tenant; however the 
HAP limits restrict the number of properties 
tenants can set out to secure in the first instance 
and there is no guarantee the Local Authority 
will apply discretionary uplift. Some tenants will 

Family with 2 children 
in Galway City

Family with 1 child in 
Cork City

Couple 
in Limerick City

Single Person 
in Dublin 15

Rent Limit Shortfall

€900 €446

€900 €247

€450 €428

€660 €668

Table 1: The Housing Assistance Payment (HAP) Shortfall 

https://onestopshop.rtb.ie/images/uploads/general/RTB_RI_2018_Q4_REPORT.pdf
http://Daft.ie
https://www.daft.ie/report/2019-Q1-rentalprice-daftreport.pdf
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view properties outside of the limits and offer 
to pay “top-ups” to landlords; they remain at 
a disadvantage to those tenants with greater 
purchasing power and so are less likely to secure a 
home in the PRS. 

“Gemma is aware that a landlord cannot 
discriminate against HAP recipients but 
it took her almost one and a half years to 
find a place within the HAP cap and with a 
landlord who would accept HAP.”

Data on the administration and cost of HAP is not 
published on a regular basis, as was the case with 
the Rent Supplement scheme under the DEASP. 
We would like to see the publication of quarterly 
reports by the HAP Shared Services Centre setting 
out the essential data such as breakdown of 
payments by Local Authority, number of HAP 
tenancies in operation, HAP tenancies ended, the 
rents paid, the number of uplifts paid. 

15 “The Housing Assistance Payment: making the right impact?”, Threshold and the Society of St. Vincent de Paul, https://www.threshold.ie/download/pdf/00881_hap_
survey_report_2019_-_web.pdf

When a home cannot be secured in the PRS a 
household may enter homeless accommodation or 
stay with family and friends thereby becoming one 
of the “hidden homeless”. For those who do secure 
a home and pay a “top-up” they can experience 
intense financial deprivation. Threshold conducted 
research on the issue and published a report, in 
partnership with the Society of St Vincent de Paul, 
earlier this year outlining the negative impact that 
insufficient HAP limits has on tenants as well as a 
comprehensive set of recommendations to improve 
HAP15. HAP limits must be reviewed upward or 
removed entirely. 

https://www.threshold.ie/download/pdf/00881_hap_survey_report_2019_-_web.pdf
https://www.threshold.ie/download/pdf/00881_hap_survey_report_2019_-_web.pdf
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HAP AND 
THE INTERIM 
TENANCY 
SUSTAINMENT 
PROTOCOL
RECOMMENDATION:

 Provide an Interim Tenancy 
Sustainment Protocol (ITSP) for HAP 
to ensure no one loses their home or 
enters homelessness as a result of a 
rent increase. 
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One of the ways Threshold helps keep those 
who are at immediate risk of homelessness 
in their home is through the Interim 
Tenancy Sustainment Protocol (ITSP). 

When a tenant’s rent is increased beyond the rent 
supplement limit, putting them at risk of losing 
their home, we can arrange for an enhanced rent 
supplement payment from the DEASP. As rent 
supplement tenants transition to HAP and rents 
continue to rise, an ITSP is necessary for HAP 
tenants to ensure they do not lose their home or 
enter homelessness as a result of a rent increase. 
This is one key way we can prevent homelessness. 

Between its inception in 2014 and June 2019, 
Threshold kept 3,117 households in their homes 
utilising the ITSP Protocol. Threshold support and 
advocate for clients throughout the ITSP process, 
from application stage right through to tenancy 
sustainment. Through our advocacy skills, expert 
knowledge of the rental market and experience 
in mediation of landlord-tenant relationships we 
ensure that rent uplifts are a measure of last resort.

While the local authorities are permitted to provide 
a discretionary HAP uplift of up to 20%, or 50% for 
those who are experiencing homelessness or at risk 
of homelessness, we have found inconsistencies 
in the application of such uplifts. Parallels can be 
drawn with the inconsistent application of Article 38 
of the Social Welfare Regulations16 whereby similar 
exceptional circumstances do not always result 
in the same treatment and does not guarantee 
an uplift to the rent supplement payment being 
awarded. Similarly we see that not all cases in 
which there is a risk of homelessness result in a 
timely increased HAP payment to save a tenancy. 

16 Social Welfare (Consolidated Supplementary Welfare Allowance) Regulations 20017 (S.I. 412/2007)

Through the ITSP we ensure greater consistency in 
the provision of uplifts, provide targeted homeless 
prevention interventions and on-going tenancy 
sustainment where required. The on-going tenancy 
sustainment is an important element of the service 
we provide and extends beyond the remit of the 
staff administering HAP. There is a need for an 
ITSP for HAP and it is a service we are equipped to 
deliver. 

“In Marie’s previous HAP property 
she received the discretionary 20% 
uplift. Unfortunately, the house was 
repossessed by the banks and Marie had 
to move out. The rent on the only home 
she could secure was above the HAP limit. 
HAP refused to pay the 20% discretionary 
uplift on this property. Marie is struggling 
to pay bills as a result of the “top-up” she 
must now pay.”



DEPOSIT 
PROTECTION 
SCHEME AND 
DEFINITION OF  
A DEPOSIT
RECOMMENDATIONS:

 Implement a custodial model Deposit 
Protection Scheme.

 Introduce a legal definition of a 
deposit.

 Limit a deposit to one month’s rent.
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We know from our work with tenants that 
withheld deposits can cause homelessness 
where a tenant does not have the resources 
to provide a second deposit at the start of 
a new tenancy. When a deposit is held in 
a deposit protection scheme, tenants can 
be sure the deposit is available and will be 
returned to them when they have met the 
terms of the tenancy agreement. This means 
the deposit will be safe even in exceptional 
circumstances, for example when a landlord 
or letting agent goes out of business or into 
receivership. A deposit will often represent 
the full extent of an individual or family’s 
savings, and the failure to return the deposit 
creates a significant challenge and distress.

The illegal retention of deposits by landlords 
continues to be a significant issue for tenants. 
One fifth of all disputes brought to the Residential 
Tenancies Board (RTB) involve deposits, which 
makes it the second most common dispute brought 
by tenants in 2018. The number of cases for deposit 
retention has grown from 903 in 2013 to 1,261 in 
2018. In 201817, it was determined that landlords 
had unjustly withheld all or part of the deposit in 

17 Various RTB Annual Reports
18 RTB Annual Report 2018 
19 RTB dispute case outcomes, https://onestopshop.rtb.ie/dispute-case-outcomes

80% of cases and a refund was ordered18.

“Cara and family have lived in their 
rental home for five years. A receiver 
had been assigned to the property and 
a valid NOT issued. Cara was fortunate 
enough to find another home to rent but 
when it came to getting her deposit back 
from the landlord it was not forthcoming. 
Without the deposit she would not be 
able to secure the new home and did not 
know where she and the family would 
live. Cara genuinely believed she and 
the children would end up in homeless 
accommodation. Cara contacted 
Threshold and we were able her to get 
her deposit back. With the safe return 
of her deposit Cara was able to secure a 
new home for her family.”

From a review of the adjudication reports issued 
in quarter 2, 2019 we identified that orders were 
issued in favour of tenants in 82% of cases. A total of 
€61,663.35 worth in unjustifiably retained deposits 
was ordered to be repaid to 62 tenants19. Based on 
the quarter 2 figures, there is potentially €250,000 
or more of tenants’ money illegally retained by 
landlords each year until the tenant lodges a dispute 

2016 1,040

2017 1,234

2018 1,261

Number of Deposit Retention Cases

2013 903

2014 801

2015 881

Table 2: Number of Deposit Retention Cases lodged with RTB 

https://onestopshop.rtb.ie/dispute-case-outcomes
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with the RTB. In our experience the majority of the 
tenants who approach Threshold for assistance 
with their deposit do not lodge a complaint with the 
RTB.  This indicates that the scale of the problem is 
significantly greater than the number of disputes 
currently being referred to the RTB. 

The RTB has stated that they have to repeatedly 
emphasise that “deposits are the Tenants’ and not 
the Landlords’ property”20. Threshold regularly 
works with tenants who do not know why their 
deposit is being withheld and are faced with a 
landlord who is refusing to engage with them. It 
is up to the tenant to look for the return of their 
money via the RTB mediation or adjudication 
service at a cost of €15 - €25. The average time for 
these cases to be processed is between 10 and 
16 weeks21. Furthermore, in 2018, over half of the 
enforcement requests made by tenants were for the 
return of their deposits as some landlords had still 
failed to return the money despite being ordered 
to do so22, indicating a blatant disregard for the 
tenant’s right to their money and the RTB process. 
This process is lengthy, expensive and is reliant 
on the motivation and capabilities of individual 
tenants to see through, which they may not always 
be in a position to do. 

We know from our experience with clients that 
facilitated communication in the landlord/tenant 
relationship can be an extremely effective solution 
to deposit disputes – the RTB reports that deposit 
retention is the biggest issue which is resolved 
in mediated agreements23. A deposit protection 
scheme would facilitate clear communication 
between landlord and tenant as a matter of course, 
taking out all but the most complicated deposit 
disputes from the RTB dispute resolution services, 
as well as from the workload of organisations such 

20 Investigation of the Viability of Establishing a Deposit Retention/Protection Scheme (s) In Ireland, 2009, https://onestopshop.rtb.ie/images/uploads/forms/indecons-
assessment-of-the-feasibility-of-a-tenancy-deposit-protection-scheme-in-ireland.pdf

21 RTB Annual Report 2018
22 RTB Annual Report 2018
23 RTB Annual Report 2018
24 Indecon’s Assessment of the Feasibility of a Tenancy Deposit Protection Scheme in Ireland
25 Section 37 of the Residential Tenancies (Amendment) Act 2015
26 Safe Deposits Scotland https://www.safedepositsscotland.com/
27 RTB Annual Report 2018

as Threshold. This would result in resources being 
freed up to deal with other complex cases, and a 
more streamlined deposit process for landlord and 
tenant. 

Threshold is calling for the commencement of 
the deposit protection scheme provided for in 
Residential Tenancies (Amendment) Act 2015. We 
call on the Minister to trigger the deposit protection 
scheme provisions of the Act as a priority.  The 
introduction of a compulsory deposit protection 
scheme would give certainty to the terms of a 
tenancy agreement in that a tenant can be sure 
where their deposit will be held, how it will be 
returned and a landlord will have guidelines for 
how to manage deposits. A centralised holding 
place for deposits will allow the sum of deposits to 
be accounted for at a national level.

Threshold supports the proposal for a “custodial” 
model for a deposit protection scheme as proposed 
in the “Assessment of Feasibility of a Tenancy 
Deposit Protection Scheme in Ireland”24. The 
legislation is already in place25 and the scheme 
would be operated by the RTB. Such a model 
operates successfully in Scotland at no cost to the 
State. Ireland can learn and build upon the Scottish 
experience26 to operate a scheme with minimal 
cost to the State. Indeed, reducing the number of 
deposit retention cases brought to the RTB will 
result in savings for the RTB. The average cost of 
tribunal members, adjudication and mediators fees 
amounted to €1.7 million in 2018. Deposit retention 
made up 25% (1,314 out of 5375) out of all cases 
that went to mediation, adjudication and tribunal. 
Removing these costs could have saved the RTB 
a minimum of €425,000, as well as the associated 
administrative costs27.

https://onestopshop.rtb.ie/images/uploads/forms/indecons-assessment-of-the-feasibility-of-a-tenancy-deposit-protection-scheme-in-ireland.pdf
https://onestopshop.rtb.ie/images/uploads/forms/indecons-assessment-of-the-feasibility-of-a-tenancy-deposit-protection-scheme-in-ireland.pdf
https://www.safedepositsscotland.com/
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As the Minister has stated that there is potentially 
€330 million held in the form of deposits in Ireland28 

which is a significant pot of money to be invested 
by such a scheme. This money could be managed 
and administered on behalf of the RTB by entities 
such as the National Treasury Management Agency, 
Credit Unions or An Post. Tenants could be afforded 
the option to transfer the deposit from one tenancy 
to another without ever having to withdraw funds 
from the scheme until they ultimately leave the 
PRS. This would reduce the level of administration 
and so the cost and would allow the funds to be 
invested over a longer period of time. 

How it’s done in Scotland 
Since 2011 all tenancy deposits in relation to the 
private rented sector in Scotland must be protected 
by a custodial deposit scheme. There are three 
schemes, run by independent companies, which the 
landlord can choose from. The deposit is kept in a 
secure bank account until the end of the tenancy. 

28 Select Committee on Housing, Planning and Local Government Residential Tenancies (Amendment) (No. 2) Bill 2018: Committee Stage, 2019
29 Review of Tenancy Deposit Schemes in Scotland https://www.gov.scot/publications/review-tenancy-deposit-schemes-scotland/

Every landlord that receives a deposit must lodge it 
in a deposit protection scheme within 30 days of the 
tenancy starting. The landlord has a responsibility 
to give written information to the tenant, including 
details of the deposit and the conditions for release 
of the deposit. 

If landlords fail to use a tenancy deposit scheme, 
the landlord may be sanctioned and the tenant may 
receive damages. Landlords are ordered to adhere 
to the terms of the deposit regulations, and can be 
ordered to pay up to three times the value of the 
deposit to the tenant. 

A 2018 review of the deposit protection scheme in 
Scotland found that the vast majority of landlords 
were positive about the tenancy scheme regulations, 
and more than half agreed that the regulations were 
good for landlords. Approximately 9 out of 10 tenants 
felt confident that their deposit was safe29.
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DEPOSIT PROTECTION SCHEME: 
CUSTODIAL MODEL FOR IRELAND 

CUSTODIAL DEPOSIT PROTECTION SCHEME 
ADDITIONAL DETAILS

A landlord will be required to lodge the 
deposit with the RTB as part of the 

registration process.

At the end of the tenancy the tenant or the 
landlord may apply to the scheme for the 

release of a deposit with the same 
requirements and procedures applied to 

both applications. 

Failure to lodge to the scheme by 
the landlord will be a breach of the 

RTB’s registration criteria and 
subject to the RTB’s investigations 

and sanctions process. 

Specific time frames are 
necessary for timely lodgement 
and return of deposits and will 

allow for a definition of 
non-compliance with the 

scheme. Such time frames are 
necessary as delays in the return 
of a deposit put people in danger 

of homelessness and causes 
significant disruption and stress. 

The scheme will be 
retrospective, introduced in a 

phased manner to cover all 
tenancies, for reasons of funding 

and fairness. As annual 
registration is now a 

requirement a landlord will be 
able to lodge the deposit with 

the RTB on the next registration 
of each of their tenancies. 

Unclaimed deposits could 
potentially be reinvested in the 

Deposit Protection Scheme 
following a reasonable cut off 

point such as five years, which is 
being considered in Scotland.

 Interest 
earned on the 
deposits held 

will finance 
the scheme. 

If the parties are in disagreement 
then mediation is held on the 

matter.

��
��
��
�

�

!
€

€

If both parties are in agreement
as to whether the deposit should 
be returned in full or otherwise 

the deposit is released as per 
their agreement. 
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It is important to note in Scotland there is no single 
body which deals with the PRS as we have in Ireland. 
Ireland already has the legislative provision for 
the RTB to operate a deposit protection scheme, 
the registration of tenancies and for dealing with 
disputes. With important functions of a deposit 
protection scheme currently resting under statute 
with the RTB and the RTB already mandated to be the 
provider of the scheme, Threshold believes that the 
operation of the scheme should remain with the RTB. 

An essential element to making the Deposit 
Protection Scheme an effective means of 
preventing disputes between landlords and 
tenants30 is on-going awareness and education. 
Preventing disputes through education and 
information could have significant impact. Such 
actions prior to the fact are effective primary and 
secondary homeless prevention mechanisms. 
In 2017, 1% of the RTB’s total administrative 
spending was on public information and education 
compared with 17% on adjudicators, mediators 
and tribunal members’ fees31. Threshold support 
the RTB’s planned expanded provision of 
information and education32.

We must approach this in the same spirit as 
Scotland and view the Deposit Protection Scheme 
as a public good. 

The immediate roll out of a deposit protection 
scheme will serve to strengthen the private rented 
sector in Ireland and most importantly to ensure 
that tenants, who have paid a deposit to a landlord 
and are entitled to receive all or part of it back at 
the end of that tenancy, get their money returned. 
Pursuing deposit disputes is currently wasting the 
resources of the RTB, Threshold, and the tenant at 
the centre of the dispute. 

30 Review of Tenancy Deposit Schemes in Scotland, 2018
31 RTB Annual Report 2017
32 RTB Strategic Plan 2018-2020
33 Residential Tenancies (Amendment) (No. 2) Bill 2018: Report and Final Stages, 2019

Definition of a Deposit 
There are currently no legal guidelines as to how 
much a landlord can request as a deposit. We are 
aware of the practice of landlords seeking two or 
more months’ rent as a deposit, along with the first 
month’s rent in advance from new tenants. This 
cost is out of reach for many, meaning they cannot 
access housing or they enter into debt to secure the 
deposit. Requests such as this discriminate against 
those on lower incomes, in receipt of social welfare 
or housing supports. The definition of a deposit is 
a key element in ensuring the Deposit Protection 
Scheme has the desired impact. 

We welcome the acknowledgement by the Minister 
that working to adequately protect deposits will 
involve defining what a deposit is33. Traditionally 
deposits have been the equivalent of one month’s 
rent. Including a legal definition of a deposit as the 
equivalent of one month’s rent is a simple, effective 
measure to assist tenants struggling to access 
and afford a home in the PRS. As identified by the 
Minister it will be necessary to ensure there are no 
ways around a defined deposit meaning practices 
such as front loading of rent, key money or other 
measures are prohibited.

We propose a legal definition of a deposit as the 
equivalent of one month’s rent. 



HOUSING 
OPTIONS
RECOMMENDATION:

 Increase housing stock held by 
Local Authorities and AHBs to 
20%-25% of total housing stock  
through direct build over a 20 year 
building programme. 
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The provision of and access to affordable, 
secure, sustainable and suitable housing of 
a good standard is essential for each and 
every person to reach their potential as well 
as being a vital piece of the puzzle to truly 
end homelessness. Government has a key 
role to lead on this as the market will only 
provide housing where the greatest profits 
are to be made. Such profit motivation is not 
compatible with the values of affordability, 
security and sustainability and does not 
guarantee access to a home.

Unfortunately, the government plans to only build 
33,617 homes as part of the Social Housing pillar in 
“Rebuilding Ireland”. This is a mere 24% of the total 
planned social housing provision. The government 
expect the remainder to be provided via the private 
sector in the form of properties for purchase, rent or 
long-term lease. 

Private investors and developers pursue the highest 
revenue possible per square meter. In the context 
of a tight housing market where there is shortage 
of supply and rents are high, developers will build 
smaller units on larger scales to maximise profits. 
The average size of new dwellings has fallen steadily 
in recent years, decreasing 12% between 2016 and 
201834. This trend is evident in the proposals for co-
living developments and the proliferation of private 
built student accommodation available at high 
rents. While these types of housing meet the needs 
of some at prices they can afford, they do not meet 
the needs of the many at sustainable rents through 
the various stages of life. 

They do not meet the needs of students on limited 
incomes, workers on minimum wage, or even 

34 New Dwelling Completions, CSO, https://www.cso.ie/en/releasesandpublications/er/ndc/newdwellingcompletionsq12019/
35 Building Control Management System, https://www.localgov.ie/en/bcms
36 2,081 households on the waiting and 1,289 on the transfer list for Areas H ad Areas P on the Dublin City Council Social Housing Waiting List, “Housing Allocations 

Report January 2019”, https://www.dublincity.ie/councilmeetings/documents/s22643/Housing%20Allocations%20Report.pdf
37 Threshold Tenant Sentiment Survey 2018 https://www.threshold.ie/download/pdf/tenantsurveynationalresults.pdf?issuusl=ignore
38 ‘The Cost of HAP’, Threshold, 2019 https://www.threshold.ie/download/pdf/toppinup_survey.pdf
39 ‘The Housing Aspirations and Preferences of Renters, IGEES Research Paper –March 2019’, Irish Government Economic and Evaluation Service, https://igees.gov.ie/wp-

content/uploads/2019/03/The-Housing-Aspirations-and-Preferences-of-Renters.pdf
40 Central Statistics Office, www.cso.ie, Table HPM02: Residential Dwelling Property Transactions by County, Dwelling Status, Stamp Duty Event, Type of Buyer, Type of 

Sale, Month and Statistic

workers on average wages. They do not meet the 
needs of people with children or those wishing to 
start a family. They do not meet the needs of single 
adults looking to establish a lifelong home. They do 
not meet the needs of those in older age. The key 
workers of our cities and towns are being forced to 
move beyond the urban boundaries to find a home 
and then commute long distances to their places of 
work. Such profit driven, private developments do 
not lend themselves to the government’s vision of a 
vibrant, living city. 

Below is a map of sites in North Dublin city for 
which commencement notices35 were issued 
between July 2017 and June 2019. The majority 
of developments are hotels, aparthotels and 
student accommodation amounting to 5,281 units 
in total. Work commenced on only 1,045 long 
term residential units in this time. There are 3,370 
households on the social housing list for this area36 

and likely many more not on the social housing list 
who require housing. As illustrated, privately driven 
development is not meeting our housing needs. 

In our Tenant Sentiment Survey, carried out in 2018, 
tenants told us they were not renting out of choice. 
They rent as they cannot afford to buy, cannot 
access a mortgage or social housing. The majority 
found it difficult to find a rented home they could 
afford37.  These sentiments were echoed by the HAP 
tenants we surveyed this year38 and in research 
published by the Irish Government Economic39 
and Evaluation Service in 2019. Tenants’ vision 
of a “forever home” is one that offers security, 
sustainability and affordability. 

Institutional investors who own and manage an 
increasing share of rental properties in Ireland 
(20% of all purchases in 2018, 17% in 2017 and 
15% in 201640) provide homes at high rents. While 

https://www.cso.ie/en/releasesandpublications/er/ndc/newdwellingcompletionsq12019/
https://www.localgov.ie/en/bcms
https://www.dublincity.ie/councilmeetings/documents/s22643/Housing%20Allocations%20Report.pdf
https://www.threshold.ie/download/pdf/tenantsurveynationalresults.pdf?issuusl=ignore
https://www.threshold.ie/download/pdf/toppinup_survey.pdf
https://igees.gov.ie/wp-content/uploads/2019/03/The-Housing-Aspirations-and-Preferences-of-Renters.pdf
https://igees.gov.ie/wp-content/uploads/2019/03/The-Housing-Aspirations-and-Preferences-of-Renters.pdf
http://www.cso.ie
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institutional landlords may provide a greater 
element of security, with a better standard of 
accommodation, their business models do not 
cater for those who cannot afford premium rents. 
In this context the market alone will not provide 
sustainable, long-term housing at affordable rents. 

Long term, secure, affordable social housing options 
must exist alongside such profit driven private 
developments. Government must demonstrate 
leadership in the provision of long term, secure 
and affordable housing. It must develop housing 
for our sustainable living into the future; to ensure 
we all have a home in which each of us can achieve 
our potential. This will only be achieved through 
an increase in traditional social housing built by 
local authorities and AHBs as well as new forms of 
provision such as “cost rental”. 

41 Hoekstra, Joris. “Two Types of Rental System? An Exploratory Empirical Test of Kemeny’s Rental System Typology.” Urban Studies 46, no. 1 (2009): 45-62.
42 Calculated from figures supplied in the Census of Population 2016 - Profile 1 Housing in Ireland, https://www.cso.ie/en/releasesandpublications/ep/p-cp1hii/cp1hii/hs/  

and “Social Housing in the Irish Housing Market”, ESRI Working Paper no. 594, June 2018
43 European Commission, Council Recommendation on the 2019 National Reform Programme of Ireland and delivering a Council opinion on the 2019 Stability 

Programme of Ireland, https://eur-lex.europa.eu/legal-content/EN/TXT/HTML/?uri=CELEX:52019DC0507&from=EN

Research shows that countries in which a greater 
share of the housing stock is held by government 
bodies and AHBs have smaller differences in housing 
quality between tenures, smaller differences between 
private and social rents and limited residualisation in 
the social rental sector. The Netherlands, Denmark 
and Austria are examples of such countries. In these 
countries between 20% and 32% of all stock is owned 
by government and/or AHBs41.  In Ireland only 8.5% of 
housing stock is owned by the local authorities and 
AHBS42.  

Ireland has been criticised by the European 
Commission for it’s lack of affordable housing, cost 
rental options, insufficient supply of social housing 
and the use of HAP43. Increasing the AHBs and LA’s 
ownership of total housing stock to 20-25% through 
direct build will greatly increase access to secure, 
good quality, affordable and sustainable housing 
in integrated communities and future proof our 
housing sector and society. This is a commitment 
which can serve as an essential element of Project 
Ireland 2040. A proportion of this will need to be 
cost rental which is covered in the following section. 

https://www.cso.ie/en/releasesandpublications/ep/p-cp1hii/cp1hii/hs/
https://eur-lex.europa.eu/legal-content/EN/TXT/HTML/?uri=CELEX


COST  
RENTAL 
RECOMMENDATION:

 Increase development and 
provision of cost rental on scale, 
at an increased pace and rents set 
according to ability to pay.  
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A commitment to cost rental is part of 
the Programme for Government 2016. It 
is supported by the Housing Agency44, is 
recommended by the National Economic 
and Social Council45 and broadly supported 
by housing experts as a form of housing 
provision. By providing cost rental as a form 
of social rental or public housing catering 
for middle income groups Ireland would be 
following in the footsteps of countries such 
as the Netherlands, Denmark or Austria 
where there is greater equality in access to 
housing. 

One of the greatest advantages of cost rental is it 
can have a moderating impact on market rents and 
this impact will increase as more units are built. If 
done correctly and on scale it has the potential to 
not only remove the need for controls such as RPZs 
but also reduce rents in the PRS. It is vital however, 
that the rents in cost rental projects are affordable. 
Cost rental must be delivered at an affordable level 
to make it a viable and valuable element of our 
housing landscape. 

BENEFITS OF COST RENTAL: 

 Provide affordable housing to greater 
cohort of population

 Increase state assets

 Moderate rents in the PRS

 Reduce social inequality

 Reduce poverty

 Allows re-investment in further projects 
once the loan is paid. 

44 Delivering an affordable, sustainable rental sector through Cost Rental, Housing Agency
45 Social Housing at the Crossroads: Possibilities for Investment, Provision and Cost Rental No. 138 June 2014, NESC
46 Cost Rental can play a key role in delivering sustainable communities, http://viewdigital.org/2019/06/12/cost-rental-can-play-a-key-role-in-delivering-sustainable-

communities/ 
47 “Delivering an affordable, sustainable rental sector through Cost Rental”, The Housing Agency presentation at the Housing Practitioners’ Conference 4th July 2019
48 Geographical Profiles of Income in Ireland 2019, Central Statistics Office, https://www.cso.ie/en/releasesandpublications/ep/p-gpii/

geographicalprofilesofincomeinireland2016/incomeinireland/ 

There are a number of sites identified and under 
development for cost rental projects in Ireland. We 
are yet, however, to see a government policy or 
guidelines for the operation of cost rental. These 
are necessary to ensure real affordability will be 
achieved in cost rental projects. As is expected the 
rents will be based on the cost of delivery and the 
maintenance of the properties46.  The rent on a 
two bed property in the cost rental development 
on Enniskerry Road will be €1,200 a month47. 
If, however, rent is simply set per unit size then 
affordability for tenants is not guaranteed. Rent 
must be set according to ability to pay. 

Applying an affordability measure to ensure no 
more than 33% of one’s net income is spent on 
housing, a single person with one child would 
require a gross income of €55,500 or more to afford 
rent of €1,200 a month. An unmarried couple with 
1 child would require a gross income of €60,000 
or more to afford the rent. As two thirds of Irish 
households earn less than €60,000 gross a year48 we 
must ask ourselves three very important questions: 

1. Who is “cost-rental” housing for? 

2. Who can afford it?

3. How do we ensure it is provided to those who 
need it? 

It would appear that there is a cohort of middle 
income earners who will neither be able to afford 
cost rental nor avail of traditional social housing or 
HAP. Their only option for housing is in the private 
market where monthly housing costs are highest. 
This is illustrated in the following scenarios. Some 
households who are on what could be considered 
good incomes will struggle to pay rent of €1,200 
and afford the essentials. This is contrary to the aim 
of cost rental and not conducive with the right to 
housing. 

http://viewdigital.org/2019/06/12/cost-rental-can-play-a-key-role-in-delivering-sustainable-communities/
http://viewdigital.org/2019/06/12/cost-rental-can-play-a-key-role-in-delivering-sustainable-communities/
https://www.cso.ie/en/releasesandpublications/ep/p-gpii/geographicalprofilesofincomeinireland2016/incomeinireland/
https://www.cso.ie/en/releasesandpublications/ep/p-gpii/geographicalprofilesofincomeinireland2016/incomeinireland/
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Scenarios

Scenario 1: One Parent Family

49 https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/ 
50 Minimum Essentials for Standard of Living Update Report 2019 https://www.budgeting.ie/download/pdf/mesl_2019_update_report.pdf 
51 https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/ 
52 Irish Nurses and Midwives Organisation, https://www.inmo.ie/Salary_Information 
53 FORSA, https://www.forsa.ie/about-forsa/divisions/local-government/local-government-salary-scales/ 

Middle Income Bracket: 
Michelle is an Executive Officer in the HR section of 
the Department of Transport, Tourism and Sport. 
She has a gross salary of €44,18149. Her net take 
home pay is €3,030 a month. Rent of €1,200 accounts 
for 40% of her income. She is a single parent and her 
daughter, Leah, is in secondary school and attends an 
after school study group until Michelle finishes work. 
Based on the Minimum Essentials for Standard of 
Living 2019 (MESL)50 Michelle needs €1,556 a month 
to cover the essentials. After paying rent and the 
essentials Michelle would have €64 left per week out 
of which she will pay for the after school study group. 

Higher Income Bracket: 
Sarah is a Higher Executive Officer in the HR section 
of the Department of Transport, Tourism and Sport. 
She has a gross salary of €58,44651. Her net take 
home pay is €3,632. Rent of €1,200 is 33% of Sarah’s 
salary. She is a single parent and her daughter, Jean, 
is in secondary school and attends an after school 
study group until Sarah finishes work. Based on 
MESL 2019 Sarah needs €1,556 a month to cover the 
essentials.  Sarah would have €203 left per week. 

Scenario 2: Cohabiting couple with 1 child

Middle Income Bracket: 
Anna and Philippe are co-habiting and have one 
child, Toby. They had always thought they would buy 
their own home but as house prices continued going 
up and mortgage lending rules became stricter they 
realised they would never be able to buy within a 
reasonable distance of their families and jobs so they 
continue to rent. Anna is a part time nurse earning 
a gross salary of €17,000 (Point 3)52 a year, having 
returned to education as a mature student. Philippe 
is an assistant staff officer in the Local Authority 
earning €34,050 a year53. Their monthly take home 
pay is €3,756. Rent of €1,200 will account for 32% 
of their income. Anna and Philippe need €2,389 a 
month to cover the essentials including part-time 
childcare for Toby.  After paying the rent and the 
essentials Anna and Philippe will have €39 left a week 
for anything additional. 

Higher Income Bracket: 
Susan and Thomas are co-habiting and have one 
child, Connor. Susan is a full time nurse earning a 
gross salary of €32,171 a year. Thomas is a staff officer 
in the Local Authority earning €42,041. Their monthly 
take home pay is €4,687. Rent of €1,200 will account 
for 26% of their income. Susan and Thomas need 
€2,758 month to cover the essentials including full-
time childcare for Connor.  After paying the rent and 
the essentials they will have €169 left per week. 

https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/
https://www.budgeting.ie/download/pdf/mesl_2019_update_report.pdf
https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/
https://www.inmo.ie/Salary_Information
https://www.forsa.ie/about-forsa/divisions/local-government/local-government-salary-scales/
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Scenario 3: Married couple and 1 child

54 As per “REVISION OF SALARIES FOR SPECIAL NEEDS ASSISTANTS (SNAs)WITH EFFECT FROM 1 OCTOBER 2018” https://www.education.ie/en/Circulars-and-Forms/
Active-Circulars/cl0053_2018.pdf causal hourly rate

55 FORSA, https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/ 
56 As per “REVISION OF SALARIES FOR SPECIAL NEEDS ASSISTANTS (SNAs)WITH EFFECT FROM 1 OCTOBER 2018” https://www.education.ie/en/Circulars-and-Forms/

Active-Circulars/cl0053_2018.pdf causal hourly rate
57 FORSA, https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/ 
58 This is based on the income thresholds for social housing and HAP, the proposed income thresholds for cost rental and the application of the affordability measure that 

no more than 33% of net income should be spent on rent.

Middle Income Bracket:
Maeve and Alex are a married couple with one child. 
They bought a one bed in 2007 before the macro-
prudential mortgage lending rules, before FEMPI and 
before their son, Finn, was born. They were allowed 
to borrow 5 times their salary at the time. Maeve 
and Alex struggled to pay the mortgage, fell into 
arrears and eventually lost their home. They have 
rented ever since and are unlikely ever to buy again. 
Maeve is a part time Special Needs Assistant earning 
€11,00054 gross a year. Alex is a clerical officer earning 
a gross salary of €29,64955 a year. Their monthly take 
home pay is €3,106. Rent of €1,200 would account 
for 39% of their salary. Based on MESL 2019, Maeve 
and Alex need €2,390 a month to cover the essentials 
including part-time childcare. After paying the rent 
and the essentials Maeve and Alex will have an 
income shortfall of €112 a week. 

Higher Income Bracket: 
Sharon and Robert are a married couple with one 
child. Sharon is a full time Special Needs Assistant 
earning €30,513 (Point 6)56 gross a year. Robert 
is an Executive Officer earning a gross salary of 
€44,18157 a year. Their monthly take home pay 
is €5,033. Rent of €1,200 would account for 24% 
of their salary. Sharon and Robert need €2,881 a 
month to cover the essentials including full-time 
childcare. After paying the rent and the essentials 
Sharon and Robert will have €221 a week for items 
beyond essentials. 

 

Table	3:	Housing	options	based	on	income,	affordability	and	eligibility	criteria58 

Gross Income required to avail of/afford scheme LA/AHB HAP Cost Rental Market

SINGLE PARENT 
WITH 1 CHILD

<€43,500

<€43,500 - €55,500

>€55,500

UNMARRIED 
COUPLE 
WITH 1 CHILD

<€51,000
<€51,000 - €60,000

>€60,000

MARRIED 
COUPLE 
WITH 1 CHILD

<€40,500
<€40,500 - €49,000

>49,000

https://www.education.ie/en/Circulars-and-Forms/Active-Circulars/cl0053_2018.pdf
https://www.education.ie/en/Circulars-and-Forms/Active-Circulars/cl0053_2018.pdf
https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/
https://www.education.ie/en/Circulars-and-Forms/Active-Circulars/cl0053_2018.pdf
https://www.education.ie/en/Circulars-and-Forms/Active-Circulars/cl0053_2018.pdf
https://www.forsa.ie/about-forsa/divisions/civil-service/civil-service-pay-scales/


33

SAVING HOMES - Pre-Budget Submission 2020

Without specific guidelines and criteria, set out by 
the government to ensure affordability cost rental 
will not be effective. Threshold proposes a number 
of mechanisms by which to achieve affordability. 
These can be implemented individually or used in 
combination with each other to achieve the goal of 
affordable rents. 

Cross-subsidisation is one mechanism that can be 
used to ensure affordability across a broader range 
of incomes. Cross-subsidisation requires those who 
can afford to pay more to do so, allowing those who 
cannot afford to pay as much to pay less. Under 
this model rents can be calculated on a differential 
basis similar to local authority rental schemes, 
whereby rent is calculated based on a person’s 
means. This means that as one moves through 
the different stages of their life and their income 
goes up or down for various reasons (redundancy, 
pay cuts, promotion, retirement, illness etc) their 
home will always be secure. It is possible for 
cross-subsidisation to operate within one scheme 
or across a range of schemes. Operating a cross 
subsidisation scheme on a larger scale creates 
greater affordability. 

The provision of a payment, similar to HAP, is 
another option to ensure households do not pay 
more than 33% of their income on rent. Such a 
payment would bridge the gap for this middle 
cohort of tenants and ensure that state funds are 
paid toward a state asset59. As the rents would be 
stable, not subject to market increases and the cost 
eventually paid off in full, the cost to the state will 
reduce over time. This is in striking contrast to the 
cost of HAP, on which €276 million was spent in 
2018 and €422 million was allocated in 201960. 

59 There can be no allowance for these developments to revert to the market in the future.
60 This is based on the income thresholds for social housing and HAP, the proposed income thresholds for cost rental and the application of the affordability measure that 

no more than 33% of net income should be spent on rent.
61 Social and Affordable Housing, Dail Éireann Debate, Thursday 8th November 2018, https://www.oireachtas.ie/en/debates/question/2018-11-08/299/
62 Social and Affordable Housing Provision, Dáil Éireann Debate, Tuesday - 14 May 2019, https://www.oireachtas.ie/en/debates/question/2019-05-14/506/  

Another option to bring down the cost is to extend 
the time for repayment of finances so reducing the 
monthly repayment cost allowing for lower rents. 

To make cost rental work and truly affordable it 
must be provided on a large scale. It is promising to 
see two pilot schemes being developed, providing 
50 units on Enniskerry Road, Sandyford61 and 330 
units in Inchicore, Dublin 8. It is also promising to 
hear the Minister recognise the value of cost rental 
and is looking into its delivery on scale62.  Scale is 
essential in making cost rental work, particularly 
at the outset. Delivery must be carried out with a 
greater sense of urgency and ambition than what 
we are currently seeing. We are over three years 
into Rebuilding Ireland, of which “cost-rental” is 
a feature . Private market rents are continuing to 
grow. There continues to be a shortage of housing. 
Not one tenant has moved into a cost rental home 
nor a national policy published. 

A well thought out policy which outlines the 
eligibility criteria, allocation scheme, and rent 
setting protocol to ensure the delivery of rents are 
affordable is vital. The household’s ability to pay 
must be a factor. In addition, security of tenure 
is a must. Tenancies of indefinite duration are 
the only manner in which security of tenure and 
tenure neutrality can be achieved. Affordability and 
security are key for the successful implementation 
of cost rental in Ireland, particularly as more 
households are expected to rent for life. Taking 
these factors into consideration makes such 
provision possible in Ireland. 

https://www.oireachtas.ie/en/debates/question/2018-11-08/299/
https://www.oireachtas.ie/en/debates/question/2019-05-14/506/


IMPROVING 
STANDARDS 
RECOMMENDATIONS:

 Introduce an NCT for Housing 
through self-certification or through 
a re-ordering of the current system.

 Introduce a minimum energy 
efficiency standard in the Housing 
(Standards for Rented Houses) 
Regulations 2017.

 Direct revenues from the carbon 
tax into schemes to improve energy 
efficiency in the PRS stock. 
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We can all reasonably expect to live in a 
home that is safe, secure and free from 
any defects which may negatively impact 
our health. Unfortunately, poor standards 
continue to be one of the main issues facing 
people living in the PRS. In 2018, Threshold 
advisors carried out almost 5,000 actions 
in response to tenant queries relating to 
poor standards. Proactive measures are 
required to tackle poor standards in the PRS. 
Our clients report broken heating systems, 
persistent damp and mould and exposed 
electrical wires.

There is strong evidence to show that the rental 
stock in Ireland is in need of upgrading and 
improvement. Half of the private rented dwellings, 
for which there is a registered BER certificate, have 
BERs between D1 and G63. About 600,000 people 
in Ireland live in a home with a leaking roof, damp 
walls, floors or foundations or rot in window frames 
or floors64. 

63 National BER Research Tool, https://ndber.seai.ie/BERResearchTool/ber/search.aspx
64 The State of Ireland 2019; a review of housing and infrastructure in Ireland, http://engineersireland.ie/EngineersIreland/media/docs/State-of-Ireland-2019.pdf
65 S.I. 17/2017 – Housing (Standards for Rented Houses) Regulations 2019, http://www.irishstatutebook.ie/eli/2019/si/137/made/en/print

The requirement for a landlord to ensure their 
property meets minimum standards is set out in the 
Housing (Standards for Rented Houses) Regulations 
201965. Despite this, statistics on inspections 
compiled by the Department of Housing Planning 
and Local Government show that the majority of 
properties inspected fail to meet the prescribed 
standards and the rate of compliance achieved 
following inspection is low as illustrated in Table 4. 

The aim of the inspections and the minimum 
standards requirements are to ensure tenants are 
living in a property that is safe and of an acceptable 
standard. The rate of compliance achieved is vital 
in bringing all properties up to standard. Minimum 
standards for the private rental sector have been 
in existence since 1993, having been updated a 
number of times since. The Local Authorities have 
the power to carry out inspections and enforce 
the standards under Section 18 of the Housing 
(Miscellaneous Provisions) Act 1992. The standards 
have been in place for almost 28 years and the 
failure rate remains high while the compliance rate 
low. It is therefore time to re-evaluate the system 
currently in place.

Inpsection Failed Compliance Achieved

79%

76%

63%

26%

37%

50%

2017

2016

2015

Table 4: Percentage of inspected properties failing to meet standards and percentage  
of which achieved compliance on follow up inspection in the same year 

https://ndber.seai.ie/BERResearchTool/ber/search.aspx
http://engineersireland.ie/EngineersIreland/media/docs/State-of-Ireland-2019.pdf
http://www.irishstatutebook.ie/eli/2019/si/137/made/en/print
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The figures reported in the National Oversight and 
Audit Commission reports show that some Local 
Authorities have greater success than others in 
achieving compliance.  Figures published on the 
funds allocated to each Local Authority66 show 
that some Local Authorities are providing far better 
value for many than others in achieving compliance. 
With 79% of all properties inspected having failed to 
meet the standards in 2017, achieving compliance 
should be the aim of the Local Authorities in 
addition to inspecting 25% of the rental stock. 

Inspection rates were low in Dun Laoghaire 
Rathdown, Fingal , Mayo, South Dublin and 
Dublin City (2%, 3%, 2%, 9% and 2% respectively). 
However, the rate of compliance was of the highest 
of all the Local Authorities; 59%, 45%, 57%, 45% 
and 62% respectively.67  All, except South Dublin, 
were allocated less than €5 per registered private 
rented unit in their administrative area with which 
to carry out this work. South Dublin was allocated 
€11 per unit. Each of these Local Authorities was 
able to achieve compliance at a cost of less than 
€450 per unit. The low rate of inspections, high 
rate of compliance and relatively low funding may 
indicate that in these particular Local Authorities 
the resources are put into bringing properties up 
to standard as opposed to carrying out as many 
inspections as possible. If this is the case, given 
greater resources, these Local Authorities may be 
able to inspect more properties and bring more 
up to standard. Engaging with a landlord to have a 
property brought up to standard, without negatively 
impacting on the tenancy, requires certain technical 
and as well as interpersonal skills. 

At the same time, a number of Local Authorities 
carried out inspections at a rate between 2% and 
12% and achieved a low compliance rate. These are 
Carlow (0%), Donegal (3%), Laois (1%), Limerick 
City and County (2%), Longford (2%), Offaly (5%) 
and Galway City (1%).68 The cost of achieving 
compliance per unit in the areas ranged from 
€4,000 to over €17,000. In Carlow not one property 

66 Private Rented Accommodation, Dáil Éireann Debate, Friday - 6 September 2019, https://www.oireachtas.ie/en/debates/question/2019-09-06/1930/#pq_1930 
67 National Oversight and Audit Commission Report 2017, http://noac.ie/wp-content/uploads/2018/09/NOAC-Performance-Indicators-Report-2017.pdf 
68 National Oversight and Audit Commission Report 2017, http://noac.ie/wp-content/uploads/2018/09/NOAC-Performance-Indicators-Report-2017.pdf

inspected was brought into compliance in 2017, 
providing no value for the €35,500 allocated in 2017 
for inspections. In Laois 100% of the 154 properties 
inspected failed to meet requirements and only 
one was brought into compliance in the calendar 
year on a budget allocation of €17,250. The low and 
almost non-existent rate of compliance and poor 
value for money is worrying given the low number 
of properties inspected in the first instance. Even 
taking into consideration that some cases will 
have carried over into 2019 and some dwellings 
may have left the rental market, it is evident that 
the relevant mechanisms in place in these Local 
Authorities are not working effectively. 

The strong variation in the amounts allocated to 
each Local Authority raises questions as to how 
the allocations are determined. The breakdown of 
allocation per registered unit in our major cities in 
2017 was as follows: Dublin City €3.20, Cork City 
€4.87 and Galway City €1.76, Limerick City and 
County €7.53, Waterford City and County €12.36. In 
contrast, counties with some of the lowest number 
of rented homes received some of the highest level 
of funding per registered rental unit as follows; 
Kilkenny €20.12, Monaghan €18.51, Cavan €17.38. 

The aim of the inspections and the minimum 
requirements is to ensure tenants are living in a 
property that is safe and of an accepted standard. 
Threshold proposes a number of ways in which 
this aim can be achieved. In light of the foregoing 
analysis consideration must be given to the revision 
of the current system.  

Threshold has called for an NCT for Housing where 
the burden of establishing compliance with the 
minimum standards regulations would rest with 
the landlord; whereby landlords would have 
an inspection of their property carried out by a 
registered professional and a certificate issued 
accordingly. The new inspection and sanctioning 
powers of the RTB lend themselves to such a 
scheme. 

http://noac.ie/wp-content/uploads/2018/09/NOAC-Performance-Indicators-Report-2017.pdf
http://noac.ie/wp-content/uploads/2018/09/NOAC-Performance-Indicators-Report-2017.pdf
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Alternatively, the responsibility of carrying out 
inspections, issuing of a certificate and enforcing 
standards could rest with a specific public body 
with some changes to the current system in place. 

Both proposals will require some re-ordering 
and reconfiguration of the existing legislative 
framework to ensure that minimum standards in 
the PRS are met. 

NCT for Housing – inspections carried 
out by private operator
This system would require landlords to have an 
inspection of their property carried out by a registered 
professional, within the meaning of the Building 
Control Act 2007. The inspection would be carried 
out according to the Housing (Standards for Rented 
Houses) Regulations 2019. The professional carrying 
out the inspection would complete a certificate, the 
template for which would be provided by the RTB. 

The certificate would be valid for four years and 
the cost to the landlord would be tax deductible. 
The landlord would submit the certificate as part 
of the annual registration process with the RTB. 
Tenants will be able to search the database to view 
certificates which have been submitted in respect 
of a particular property. This will allow tenants 
to see whether the particular property they are 
interested in meets the required standards. 

Failure to provide a certificate as part of the 
registration process would be a breach of 
registration requirements. This breach would be 
subject to investigation by an Authorised Officer 
and possible sanction by the Decision Maker. It will 
be necessary to add to the Act that knowingly or 
recklessly providing a false certificate is a criminal 
offence. 

We recommend that the obligation of a landlord to 
meet minimum standards, as per Section 12 of the 
Act, be included in the schedule of matters which 
can be investigated by the RTB. This is necessary 
in cases in which the landlord has not registered 
the property in the first instance and that property 
does not meet the standards. It is also required in 
cases whereby the property has been allowed to fall 
below the standards between inspections. 

The authorised officer should be permitted to 
initiate an investigation where there is failure 
to supply a certificate, the provision of a false 
certificate, a property not meeting standards or 
the report of a property not meeting standards. On 
completion of the investigation and submission 
of a complaint to the Decision Maker, the Decision 
Maker would have to consider all the factors, as 
per Section 148 AD of the Residential Tenancies 
(Amendment) Act 2019, pertaining to the case when 
deciding the appropriate sanction. The system 
we are proposing will allow for a gradation of 
the sanction to reflect actions undertaken by the 
landlord to rectify the matter to bring the property 
up to standard, or not as the case may be. 

NCT for Housing – inspections carried 
out by a public body
Such a system will require dedicated teams for the 
inspection of private rented dwellings. Some Local 
Authorities already have such teams in place. These 
teams must be adequately staffed and resourced 
to achieve the inspection rate of 25% of properties 
per year, as per the target set in the Strategy for the 
Rental Sector 2016, as well as the follow up work 
required to achieve high compliance rates. The 
systems, practices and protocols operated by these 
teams must be standardised across the country, 
drawing on the best practice already displayed by 
some of the Local Authorities, as discussed above. 
Threshold proposes that these teams are overseen 
and co-ordinated by a national body or taken under 
the remit of the RTB. The national body overseeing 
the teams has the responsibility for ensuring 
consistency of practice, protocols, CPD, adequate 
resourcing and the meeting of targets. 

Inspections would be carried out by the inspection 
team every four years. If the property meets 
standards, a certificate will be issued which the 
landlord submits to the RTB. If the inspections 
are overseen by the RTB the inspector can 
simply register the certificate on the database. 
This certificate will be available on a searchable 
database and will be valid for four years. If the 
property does not meet standards the inspector 
will engage with the landlord to have the property 
brought up to standard, following the protocols in 
place to achieve this. 
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If issues arise in the property between inspections, 
for example leaks causing structural damage, which 
the landlord does not rectify, this will be deemed a 
breach of the relevant regulatory requirements. 

Threshold recommends that the inspection teams 
begin with targeted inspections, as is the case in 
Dublin City Council where pre-63 buildings and 
streets known to have poor standard properties are 
prioritised for inspection.  Achieving an inspection 
rate of 25% per year means that within 4 years 
almost all rental properties will have been inspected 
and brought up to standard. Inspections thereafter 
would be carried out on a scheduled basis. 

Improving Energy Efficiency Standards 
in the PRS
Improving energy efficiency standards in the PRS is 
an important element to future-proofing the PRS. It 
is essential for making the PRS a sustainable, viable 
long-term housing option, limiting fuel poverty 
among renters, making it comfortable for older 
people or those with ill health. It also raises the 
issue of resources considering the residential sector 
makes up 25% of Ireland’s overall CO2 emissions69. 
Improving energy standards in the PRS would 
contribute to the reduction of our carbon emissions. 

69 Energy in the Residential Sector 2018 Report, Sustainable Energy Authority or Ireland, https://www.seai.ie/resources/publications/Energy-in-the-Residential-Sector-
2018-Final.pdf

70 Information provided on request by the Office of the Revenue Commissioners

We propose that a minimum energy efficiency 
standard is introduced in the Housing (Standards 
for Rented Houses) Regulations 2019. To aid and 
support this we suggest there be a lead in time, 
to be determined in consultation with industry 
experts, the provision of a grant for the upgrading of 
properties before the commencement date and an 
awareness raising campaign. An awareness raising 
campaign and proactive engagement with landlords 
is essential for successful outcomes as the uptake 
by landlords of other schemes has been poor. The 
Home Renovation Scheme, which ran from 2013 to 
2018, was available to landlords. Unfortunately only 
2.6% of properties which benefited from the scheme 
were registered as rental properties70. 

We are concerned about the impact an increased 
carbon tax will have on those living in the PRS and 
particularly those on lower incomes. As tenants on 
the PRS have no autonomy over the fuel source of the 
heating in the home or the electrical appliances they 
are restricted in their ability to reduce their carbon 
emissions. Given that rental properties tend to have 
low BERs it is likely that those in the PRS will have high 
energy consumption rates and so pay higher carbon 
tax contributions. To counter this carbon tax revenue 
could be directed into specific schemes for improving 
the energy efficiency of the PRS stock. 

https://www.seai.ie/resources/publications/Energy-in-the-Residential-Sector-2018-Final.pdf
https://www.seai.ie/resources/publications/Energy-in-the-Residential-Sector-2018-Final.pdf


RENT  
REGISTER 
RECOMMENDATION:

 Introduce a dwelling specific  
rent register.
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A rent register is vital for tenants looking 
for a home they can afford. While the RPZ 
legislation and rent certainty measures 
are in place to moderate rents and the RTB 
has been provided with greater powers to 
enforce these rules, those people in need 
of a home do not have the information 
necessary to ensure the rules are been 
adhered to. Research carried out this year on 
behalf of the RTB71 revealed that landlords 
are not aware of the rules. The implication 
is a much greater chance of tenants paying 
more than the permitted rent. 

Threshold is disappointed that no changes were 
introduced in the recent amendment to the 
Residential Tenancies Act to facilitate the creation 
of a dwelling specific rent register. Such an 
amendment was considered in the initial stages 
of the bill, however the idea appears to have been 
abandoned on the advice of the Attorney General.72 
The reasoning of the Attorney General in relation to 
the creation of a dwelling specific rent register has 
not been made public. 

71 Landlord and Tenant Experiences of Rent Pressure Zone Measures, Coyne Research, June 2019, https://onestopshop.rtb.ie/images/uploads/Comms%20and%20
Research/Landlord_and_Tenant_Experiences_of_Rent_Pressure_Zone_Measures.pdf

72 Dáil Éireann debate, Wednesday, 8 May 2019, Residential Tenancies (Amendment) (No. 2) Bill 2018: Report and Final Stages, https://www.oireachtas.ie/en/debates/
debate/dail/2019-05-08/speech/348/

The creation of a dwelling specific rent register 
is vital to the enforcement of rent certainty rules. 
Without accurate information, new tenants are 
unable to determine the legally permitted rent and 
therefore are unable to enter into a contract with 
the landlord in an informed manner. Tenants who 
do not have this knowledge are unable to assert 
their rights to challenge an illegal increase and RPZ 
legislation is fundamentally undermined. Without 
a rent register rents are de facto decontrolled 
between tenancies, meaning rent certainty 
measures in practice can only fully protect sitting 
tenants 

https://onestopshop.rtb.ie/images/uploads/Comms%20and%20Research/Landlord_and_Tenant_Experiences_of_Rent_Pressure_Zone_Measures.pdf
https://onestopshop.rtb.ie/images/uploads/Comms%20and%20Research/Landlord_and_Tenant_Experiences_of_Rent_Pressure_Zone_Measures.pdf
https://www.oireachtas.ie/en/debates/debate/dail/2019-05-08/speech/348/
https://www.oireachtas.ie/en/debates/debate/dail/2019-05-08/speech/348/


BUILD 
AFFORDABLE 
HOMES ON 
VACANT LAND 
RECOMMENDATIONS:

 Increase the vacant site levy.

 Close off loopholes in the Urban 
Regeneration and Housing Act, 2015  
which are preventing construction.

 Establish an informed plan to begin 
construction on these sites.
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The availability and cost of suitable land is a 
major factor limiting the supply of residential 
accommodation. According to the 2014 
Residential Land Availability Survey73 there 
are at least 17,434 hectares of residential 
zoned lands nationally, which could support 
the construction of over 414,000 dwellings. 
There is sufficient zoned land in the Dublin 
Local Authorities to build a total of 116,705 
new houses and apartments. Land held by 
the State (NAMA and the Local Authorities) 
has capacity for more than 40,000 homes.74 

In recent years the Scottish Government has 
established the Scottish Land Commission75 to 
review the impact and effectiveness of any law 
or policy in relation to land holding and use, to 
recommend changes to those laws or policies and 
to gather evidence. Consideration should be given 
to the establishment of a similar body, or at least a 
similar function within an existing body in Ireland 
to examine and report on issues such as land 
ownership, land hoarding, the use of public land 
and the relationship between banks and property. 
From this work a plan must be implemented to start 
the building and provision of homes where they 
are needed. The Housing Agency already provides 
a comprehensive data on what homes are needed 
and where. 

73 Department of Environment, Community and Local Government, Residential Land Availability Survey 2014 Summary Report February 2015 Available online at  
https://www.housing.gov.ie/sites/default/files/migrated-files/en/Publications/DevelopmentandHousing/Planning/FileDownLoad%2C40214%2Cen.pdf

74 Mel Reynolds  Opening Statement to the Joint Oireacthas Committee on Housing, Planning, Community and Local Government, 28th March 2019,  
https://data.oireachtas.ie/ie/oireachtas/committee/dail/32/joint_committee_on_housing_planning_and_local_government/submissions/2019/2019-03-28_opening-
statement-mel-reynolds-architect_en.pdf

75 Established by the Land Reform (Scotland) Act 2016 https://landcommission.gov.scot/wp-content/uploads/2017/03/Land-Reform-Scotland-Act-2016.pdf the 
commissioners website is available here: https://landcommission.gov.scot/

76 Committee on the Price of Building Land, Report to the Minister for Local Government, 1974 - Available online at https://issuu.com/conormccabe/
docs/1974kennyreport

The Urban Regeneration and Housing Act, 2015 
was a notable attempt to deal with the issue of 
land hoarding and vacant sites; however since 
the commencement of the act, issues have 
emerged which undermine the effectiveness of 
the legislation. It is recommended that a review be 
conducted into the operation of the legislation. This 
review should focus on the level of the current levy 
and potential existence of loopholes which impair 
the functioning of the act. 

It is the view of Threshold that the current levy, 
set to be 7% during the period of budget 2020, 
is too low to discourage the hoarding of land. 
Consideration should be given to increasing the levy 
to 15%. 

Consideration should also be given to the 
compulsory purchase of hoarded land for social 
housing in line with the recommendations of the 
1974 Kenny Report76. This report recommended that 
the compensation paid, where there is compulsory 
purchase of land for the purposes of building social 
houses, would be the existing value of the land 
plus 25%. An updated Residential Land Availability 
Survey, originally planned for 2017, must be 
expedited.

https://www.housing.gov.ie/sites/default/files/migrated-files/en/Publications/DevelopmentandHousing/Planning/FileDownLoad%2C40214%2Cen.pdf
https://data.oireachtas.ie/ie/oireachtas/committee/dail/32/joint_committee_on_housing_planning_and_local_government/submissions/2019/2019-03-28_opening-statement-mel-reynolds-architect_en.pdf
https://data.oireachtas.ie/ie/oireachtas/committee/dail/32/joint_committee_on_housing_planning_and_local_government/submissions/2019/2019-03-28_opening-statement-mel-reynolds-architect_en.pdf
https://landcommission.gov.scot/wp-content/uploads/2017/03/Land-Reform-Scotland-Act-2016.pdf
https://landcommission.gov.scot/
https://issuu.com/conormccabe/docs/1974kennyreport
https://issuu.com/conormccabe/docs/1974kennyreport


LICENSEES 
RECOMMENDATION:

 Consider abolishing licenses and 
replace them with circumscribed 
tenancy rights.
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Licensees are one of the most vulnerable 
groups renting in Ireland, with very limited 
rights. Traditionally students and young 
people perhaps starting out in their first job 
tend to rent a room in someone else’s home. 
Unfortunately we see more people coming 
to our service who are licensees being taken 
advantage of by the person they are renting 
from. The clients have no recourse to the RTB 
if there has been any misconduct by their 
landlord. 

There is no record of how many people are living 
in license arrangements.  Some live in an owner-
occupier home, where the owner can avail of tax 
relief via the “rent-a-room” scheme. The number 
of landlords availing of the scheme gives some 
indication to the number of licensees. It will be an 
underestimation however as not all landlords are 
necessarily registered and some licensees sub-let 
from the registered or “head” tenant. 

77 The legislation for tenancies was replaced by the Residential Tenancies Act 2004 but still remains in palce for licensees.
78 Costs of tax expenditures (credits, allowances and reliefs) , Office of the Revenue Commissioner, https://www.revenue.ie/en/corporate/information-about-revenue/

statistics/tax-expenditures/costs-expenditures.aspx

As can be seen in the figures below, the number of 
recorded “rent a room” licensees with the Revenue 
Commissioner have increased, with a significant 
jump in numbers in 2012. This may be a result of 
owner occupiers taking in lodgers to supplement 
the mortgage during the economic downturn and 
a response to calls by universities to rent rooms to 
students. What can be determined is that in 2016 
there were at least 7,350 people living in licensee 
arrangements in Ireland. 

The lack of RTB jurisdiction over licences harms not 
only licensees but property owners also. It can be 
very difficult to evict an over holding licensee, with 
a property owner having to rely on legislation which 
was judged not fit for purpose in relation to leases in 
200477. 

Table 5: Number of people availing of rent-a-room 
relief 78

2004 2005 2006 2007 2008 2009 2010 2011 2012 2013 2014 2015 2016

2,300
2,820

3,560
3,180

3,600 3,7703,770 3,920

5,250
5,730 5,710

6,460

7,350

Table 5: Number of people availing of rent-a-room relief 76

https://www.revenue.ie/en/corporate/information-about-revenue/statistics/tax-expenditures/costs-expenditures.aspx
https://www.revenue.ie/en/corporate/information-about-revenue/statistics/tax-expenditures/costs-expenditures.aspx
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Tom, starting out in his first job on 
completing college, rented a room in a 
house in which the owner resided. Tom 
was a licensee. The homeowner had some 
very strict rules in place limiting Tom’s 
ability to live in the home. Tom also found 
the homeowner intimidating. He was 
deeply uncomfortable living there and 
paying €600 a month. As a result Tom 
decided he would find somewhere more 
suitable to live. When it came to moving 
out the homeowner refused to return the 
deposit.  On contacting Threshold Tom 
was shocked to learn that his only option 
was to go to the Small Claims Court; 
something which he did not feel adept 
at doing. A Threshold advisor advocated 
directly to the homeowner on Tom’s behalf 
and was successful in having the deposit 
returned in full, allowing Tom to move into 
a more suitable rental property. 

Proposals for co-living developments, which the 
Government are keen to have as a feature of our 
rental landscape, set out that residents will be 
offered licences as opposed to tenancies. This 
is essentially denying the residents, who will be 
paying premium rents, recourse to the RTB for 
matters such as retained deposits, poor standards, 

no fault evictions and unaffordable rent increases. 
These tenants deserve the protection of the 
Residential Tenancies Acts as do students living 
in Purpose Built Student Accommodation (PBSA). 
Some steps were taken to address the matter in 
respect of students, this year, when the Residential 
Tenancies Act was amended to afford them certain 
protections. Similar action is required to ensure the 
protection of tenants in co-living developments. 
Licensees are unsuitable for non-domestic 
circumstances.

There is a difficulty in defining a licence. Given the 
uncertainty this brings to both the licensee and 
the licensor, consideration must be given to the 
category of licensee. We recommend research be 
undertaken, by a body such as the Housing Agency, 
to determine three key things. These are: whether 
licenses are fit for purpose in a modern rental 
landscape; whether or not consideration should be 
given to the abolition of licenses in domestic and 
non-domestic contexts; and whether they should 
be replaced with circumscribed tenancy rights such 
as recourse to the RTB and the protections of rent 
certainty measures.  
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BANKS 
AND  
RECEIVERS 
RECOMMENDATION:

 Amend the legal definition of a 
landlord to explicitly include both 
lending institutions and receivers. 

Ph
ot

o:
 A

rn
ie

by
 / 

Sh
ut

te
rs

to
ck

.c
om



47

SAVING HOMES - Pre-Budget Submission 2020

A change in the law is long overdue to 
protect tenants in cases where their 
landlord’s property is being repossessed or 
where a receiver is appointed to a mortgaged 
property. The legal definition of ‘landlord’ 
needs to be changed to explicitly include 
both lending institutions and receivers so 
that the rights established under landlord 
and tenant law cannot be undermined or 
ignored as is currently the case. This is a time 
of great uncertainty, fear and upheaval for 
a tenant. Threshold advisors have become 
adept at supporting and assisting people 
in these scenarios as we have been dealing 
with these cases since 2009. We welcome 
the commitment of the Minister for Housing, 
Planning and Local Government to act 
quickly to bring protection to tenants in this 
precarious position.79

Martin has lived in his home for 4 years 
paying rent of €1,000 a month and 
never had any difficulties in his tenancy. 
Unfortunately, the property went into 
receivership. The landlord continued to 
collect the rent from Martin. Martin was 
very surprised when the receiver got in 
contact looking for the rent and threatened 
to evict him if he did not pay what had 
already been paid to the landlord. At this 
point Martin contacted Threshold asking 
what he could do. From our experience of 
assisting people in similar situations we 
were able to negotiate with the receiver 
who accepted that the landlord, and not 
Martin, was in the wrong. The receiver 
pursued the landlord for the rent and 
Martin began paying the rent to the 
receiver.

79 Select Committee on Housing, Planning and Local Government debate, Thursday, 11 Apr 2019  
https://www.oireachtas.ie/en/debates/debate/select_committee_on_housing_planning_and_local_government/2019-04-11/speech/134/ 

80 Central Bank of Ireland, Statistical Release, “Residential Mortgage Arrears and Repossession Statistics: Q1 2019”, https://www.centralbank.ie/docs/default-source/
statistics/data-and-analysis/credit-and-banking-statistics/mortgage-arrears/residential-mortgage-arrears-and-repossession-statistics-march-2019.pdf?sfvrsn=4 

When a receiver is appointed by a bank in relation 
to a mortgage on a buy-to-let property, they are 
regarded as an agent of the landlord. They have 
the power to act on behalf of the landlord under 
the mortgage document and to receive rent, but 
they have none of the obligations imposed upon 
landlords by the Residential Tenancies Act. The 
obligation to maintain and repair the property 
remains with the former landlord who is no longer 
receiving rent and may regard themselves as having 
no further involvement with the property. In our 
experience tenants face competing and sometimes 
aggressive demands from both the receiver and the 
former landlord to pay them rent.

We believe that a simple amendment to the 
definition of ‘landlord’ in the Residential Tenancies 
Act 2004, so as to explicitly include receivers and 
lending institutions appointed over a buy-to-let 
property, will introduce a welcome degree of 
certainty for landlords, tenants and receivers. It 
would impose a requirement on a lender that has 
commenced repossession proceedings to terminate 
a tenancy in the manner provided for by the 
Residential Tenancies Act and would also impose 
a responsibility for repairs and the return of the 
tenant’s deposit upon the expiry of the tenancy. At 
the end of March 2019, 19,671 buy-to-let mortgage 
accounts were in arrears and 5,398 accounts had 
receivers appointed80. The tenants in these homes 
deserve no less than any other tenant in their home; 
they deserve their tenancy to be respected.

https://www.oireachtas.ie/en/debates/debate/select_committee_on_housing_planning_and_local_government/2019-04-11/speech/134/
https://www.centralbank.ie/docs/default-source/statistics/data-and-analysis/credit-and-banking-statistics/mortgage-arrears/residential-mortgage-arrears-and-repossession-statistics-march-2019.pdf?sfvrsn=4
https://www.centralbank.ie/docs/default-source/statistics/data-and-analysis/credit-and-banking-statistics/mortgage-arrears/residential-mortgage-arrears-and-repossession-statistics-march-2019.pdf?sfvrsn=4


National Free phone Helpline: 
1800 454 454 
9am to 9pm
advice@threshold.ie
ThresholdIRE
ThresholdIRE

www.threshold.ie 

Dublin Advice Centre (Head Office) 
21 Stoneybatter, Dublin 7
Cork Advice Centre 
22 South Mall, Cork
Galway Advice Centre 
Prospect Hill, Galway
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