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Report of the Comptroller and Auditor General

Accounts of the Public Services 2024

Article 33 (4) of the Constitution of Ireland requires me to report to Dail Eireann
at stated periods as determined by law. The Comptroller and Auditor General
(Amendment) Act 1993 provides the main basis for such reporting.

Statutory reporting provisions

Section 3 (10) of the 1993 Act requires me each year to prepare a written report
that includes

e any matters | consider it appropriate to report arising from my audits of the
appropriation accounts prepared by the Accounting Officers of government
departments and offices in relation to the appropriations voted by DAil
Eireann for the previous financial year

e any matters | consider it appropriate to report arising from my examinations
of the internal accounting controls operated by government departments and
offices (in the current or previous financial year) to ensure the regularity of
their financial transactions, the correctness of their payments and receipts,
the reliability and completeness of their accounting records and the
safeguarding of the assets owned and controlled by them

e the results of my examinations of the accounts of the revenue of the State
collected by the Revenue Commissioners and of the accounts of such other
persons who receive money which is by law payable into the Exchequer —
these examinations include assessment of whether the accounts are
complete and accurate, and whether the systems, procedures and practices
have been established that are adequate to secure an effective check on the
assessment, collection and proper allocation of the revenues.

Other statutes require me to prepare and present reports to Dail Eireann on
certain specific matters together with my section 3 (10) report.

Separately, section 11 of the 1993 Act provides for the preparation by me of
certain special reports.
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Presentation of this report

This is my report under Section 3 (10) of the 1993 Act relating to the 2024
financial year. The report is set out in four parts, which deal with the following
matters

e the Central Fund of the Exchequer
e voted expenditure in 2024
e examinations of State receipts

e reports on other matters including statutory reports on the audits of the
accounts of the National Treasury Management Agency, and of the Irish
Fiscal Advisory Council.

The report was prepared on the basis of audited information, where available,
and other information, documentation and explanations obtained from the
relevant government departments and offices. Drafts of relevant parts of the
report were sent to the departments and offices concerned and their comments
were requested. Where appropriate, those comments were incorporated into the
final version of the report.

The report is concerned with the accountability of departments and offices in
respect of their administration of public funds. References to third parties should
be read only in that context.

| hereby present my report for the year ended 31 December 2024 to Dail Eireann
in accordance with Section 3 (11) of the 1993 Act.

Presentation of appropriation accounts 2024

Section 3 (11) of the 1993 Act also requires me to present the appropriation
accounts for the various Votes to Dail Eireann together with the report prepared
under section 3 (10).

I have certified each appropriation account for the year ended 31 December

2024 and submit those accounts, together with my audit certificates, to Dail
Eireann.

/ng, W LN\(L\

Seamus McCarthy
Comptroller and Auditor General

30 September 2025
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1 State revenue not paid directly
into the Central Fund includes,
for example, Pay Related Social
Insurance (PRSI) receipts, which
are paid into the Social Insurance
Fund.

2 Transactions recorded in the
2024 Finance Accounts
represented around 75% of total
general government revenue and
around 78% of total general
government expenditure.

3 The general government
balance measures the fiscal
performance of the general
government sector, and is the
standard benchmark used for
comparative purposes across the
European Union. Annual and
quarterly general government
finance statistics are prepared by
the Central Statistics Office. See
Annex 1A for an outline of these
statistics.
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Exchequer financial outturn for 2024

All revenues of the State are paid into the Central Fund of the Exchequer unless
otherwise determined by law.! Issues from the Central Fund are used mainly to
fund expenditure on State services, and to service State debt.

The annual Finance Accounts present the receipts into and issues from the
Central Fund, together with details relating to borrowing undertaken by the
National Treasury Management Agency (NTMA) on behalf of the State.?

In 2024, the Exchequer surplus was just under €12.8 billion (see Figure 1.1).
This compares with a surplus of €1.2 billion in 2023.

The general government balance provides a more complete view of the State’s
fiscal performance. In 2024, the general government surplus was around €23.2
billion. This was three times the 2023 surplus of €7.9 billion.3

Figure 1.1 Central Fund receipts and issues, and Exchequer and general
government balances, 2008 — 20242

€bn
120 2024
Exchequer
100 surplus
€12.8bn
80
Central Fund issues
60
40
Central Fund receipts
20
2008 2010 2012 2014 2016 2018 2020 2022 2024
30
20
Exchequer balance
10
Surplus
Deficit
-10
20 V\ General government
balance
-30
2008 2010 2012 2014 2016 2018 2020 2022 2024
Source: Finance Accounts 2008 to 2024 (Exchequer balance). Central Statistics Office: Government
Finance Statistics, April 2025 (general government balance).
Note: a Central Fund receipts and issues include the service of national debt but exclude

borrowing undertaken by the NTMA on behalf of the State and the repayment of
national debt. See Annex 1B, Figure 1B.1 for analysis of Central Fund receipts and
issues for 2019 to 2024.



1 An analysis of Central Fund
receipts and issues (excluding
NTMA borrowing) for the years
2019 to 2024 is set out in Annex
1B, Figure 1B.1.
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Central Fund receipts and issues

1.5 Central Fund receipts in 2024 totalled €111.2 billion. Taxes accounted for 97%
of the receipts (see Figure 1.2).! Issues in 2024 totalled €98.4 billion comprising
issues for voted services (87%), servicing of national debt (3%), contributions to
the European Union (EU) (3%), other non-voted expenditure (5%) and loans
issued (2%).

Figure 1.2 Central Fund receipts and issues in 2024

. e —

Non-tax Loans EU Other Contributions Loans

revenue? repaid receipts receiptsb to EU issued

€1,565m €1,187m  €354m  €70m €3,369m €1,684m
= Tax receipts = Non-tax receipts = Voted issues = Non-voted issues

Source:  Finance Accounts 2024. Any apparent differences in totals are due to rounding.

Notes: a Includes yield from National Lottery (€238m), National Asset Management Agency (NAMA)
surplus income (€400m), share dividends (€290m) and current receipts collected by government
departments and offices (€340m).

b Includes capital receipts collected by government department and offices (€70m) and Gaeltacht
loans repaid (€5,000).

¢ Includes Department of Further and Higher Education, Research, Innovation and Science with
expenditure of €3.4 billion in 2024.

d Includes payments to the Future Ireland Fund of €4.05 billion and €62 million in payments charged
to the Central Fund in respect of certain salaries, allowances and pensions.
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Exchequer receipts

Tax receipts

1.6 Tax receipts in 2024 were €108 billion, the highest ever tax yield collected by the
State. Significant increases in corporation tax receipts (64%), excise duty (12%),
income tax (7%) and VAT (7%) contributed to the record yield (see Figure 1.3).

1.7 Corporation tax receipts were the State’s largest income stream in 2024,
overtaking income tax receipts for the first time and exceeding VAT receipts for
the third consecutive year. The receipts in 2024 were boosted by the receipt of
€10.9 billion as part of the winding down of the Apple escrow account following
the finalisation of a long-running legal case.! The winding down of the account
continued into 2025.

Figure 1.3 Tax revenue and PRSI receipts, 2012 — 2024

€bn
140
120
100

PRSI?

80
60
40
20

Tax revenue

2012 2014 2016 2018 2020 2022 2024

Year-on-year change by receipt type

Income tax
Value added tax

Corporation tax”

. 2024
Excise duty f
Apple escrow funds 2023
Other taxes PP
PRSI receipts®
€bn 5 10 15 20 25 30 35 40 45
1 Report on the Accounts of the Source: Finance Accounts. Social Insurance Fund accounts.
Public Services 2024, chapter Notes: a PRSI receipts are paid directly into the Social Insurance Fund.
26, Winding up of the Ireland b Corporation tax revenue in 2024 includes €10.9 billion in receipts arising from the

Apple escrow fund. Court of Justice of the European Union ruling of 10 September on State aid.
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1 Report on the Accounts of the
Public Services 2024, chapter
23, Receipts from the capping of
electricity sales revenues.

2 Article 8 of the European
Central Bank Guideline
2024/2941 permits a National
Central Bank (NCB) to establish
a provision for financial risks in
its balance sheet and to decide
on the size and use of the
provision on the basis of a
reasoned estimate of the NCB'’s
risk exposure.
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Non-tax receipts
Temporary solidarity contribution

Non-tax revenue in 2024 included €104 million received as a ‘temporary
solidarity contribution’ under the provisions of the Energy (Windfall Gains in the
Energy Sector) (Temporary Solidary Contribution) Act 2023.1 The contribution
arose from a statutory levy applied to surplus profits generated in 2022 and 2023
by energy companies with activities in the extraction, mining or refining of
petroleum, natural gas, coal or the manufacturing of coal products.

Central Bank surplus

There is statutory provision for the transfer of at least 80% of the profits of the
Central Bank of Ireland to the Central Fund. The amount received each year is
based on the Central Bank’s surplus for the previous financial year, as reported
in the audited financial statements of the Central Bank of Ireland i.e. a one-year
lag. Because the Central Bank reported breakeven (nil profit or loss) for 2023,
there was no transfer to the Exchequer in 2024.

In accordance with Governing Council of the European Central Bank (ECB)
guideline, the Central Bank has, since 2016, provided for financial risks to which
the bank is exposed (such as interest rate risks).? From 2016, this provision
increased significantly, resulting in a reserve totalling €3 billion by the end of
2022.

In 2023 and 2024, the Central Bank incurred losses due to an interest rate
mismatch where the interest paid by the Central Bank on its liabilities increased
rapidly while the interest it earned on its assets remained relatively unchanged.
This resulted in a net loss of €132 million in 2023 and of €795 million in 2024.
These losses were covered by the financial risk reserve, resulting in reductions
in the provision amount. The value of the provision at the end of 2024 totalled
almost €2.1 billion (see Figure 1.4).

Figure 1.4 Central Bank financial performance, 2016 — 2024

Financial risk
provision

e

€m Transfer to

Profit Exchequer?

3,000 \

2,000 -

1,000 3

2016 2017 2018 2019 2020 2021 2022 2023 2024

Central Bank financial statements 2016 to 2024. Finance Accounts 2016 to
2024.

Source:

Note: a The amount transferred in a year relates to the surplus from the previous

year.


https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=OJ:L_202402941
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=OJ:L_202402941
https://eur-lex.europa.eu/legal-content/EN/TXT/PDF/?uri=OJ:L_202402941
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Exchequer financial outturn for 2024

Central Fund issues

Issues from the Central Fund increased in 2024 to €98.4 billion — up €7.4 billion
or 8% on the prior year (€91 billion).

Voted issues

Issues for voted expenditure increased by €7.3 billion (9%) to €85.7 billion. Four
government departments accounted for just over 61% of the voted issues —
Health, Social Protection, Education, and Further and Higher Education,
Research, Innovation and Science (see Figure 1.5).

Figure 1.5 Issues for voted departmental expenditure, 2023 and 2024

Health
Education®

2023

Social Protection 2024
Children, Equality, Disability, Integration

and Youth
Housing, Local Government and Heritage
Other
€bn 5 10 15 20 25

Source: Finance Accounts 2023 and 2024

Note: a This includes the votes for Education and Youth, and for Further and Higher
Education, Research, Innovation and Science.

Lending to Uisce Eireann

Amounts totalling €184 million were issued from the Central Fund in 2024 to
Uisce Eireann under a 2020 loan agreement entered into with the Minister for
Finance. Under the agreement, over €1 billion will be made available to Uisce
Eireann to repay existing non-domestic commercial debt and to fund its future
non-domestic water borrowing requirements. The total amount drawn down to
end-2024 was €998 million (see Annex 1B, Figure 1B.3).



1 See statement 1.8(A) of the
Finance Accounts 2024.

2 The Finance Accounts are not
a comprehensive financial
statement for the State, and do
not list all its assets and
liabilities. The State holds an
interest in more entities than
those set out in the Finance
Accounts.

3 Net asset value, or NAV, is the
value of a company's assets
minus its liabilities.
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Exchequer assets

Cash and cash equivalents

The value of cash held by the Exchequer totalled €19.3 billion at end-2024 — an
increase of 2% when compared to end-2023.

In addition to cash, the Exchequer had assets in cash-equivalent form, with
almost €15 billion invested in treasury bills issued by other European sovereigns
and supra-national agencies (see Figure 1.6). The practice of investing in
treasury bills and other forms of short-term lending recommenced towards the
end of 2022 to take advantage of the return to positive interest rates.

Figure 1.6 Central Fund cash and cash equivalents at
year-end, 2012 — 2024

€bn
35

30
25
20
15
10

5

Cash Cash-equivalent

2012 2014 2016 2018 2020 2022 2024

Source: Finance Accounts, 2012 to 2024

Shareholdings in Irish companies

Shareholdings in 25 State and private companies are disclosed in the Finance
Accounts.? The State’s interest in these companies is recorded at historic cost,
and at 31 December 2024 totalled €8.11 billion. This included a new
shareholding acquired in Gas Networks Ireland in 2024.

Shareholdings at cost in Irish Bank Resolution Corporation Limited (IBRC),
Permanent TSB Group, Coillte CGA, Uisce Eireann, Gas Networks Ireland and
the Dublin Airport Authority represent just over 95% (by value) of the total
shareholdings as disclosed in the 2024 Finance Accounts.

Up to end 2013, the Finance Accounts also disclosed details of the net asset
value (NAV) of the shares.? Figure 1.7 illustrates the difference between the NAV
and the historic cost of the equity for the eight companies with the highest
movement in NAV. The total NAV for those eight companies at 31 December
2024 was €13.2 billion and the historic cost was €7.7 billion, a difference of €5.5
billion.



1 See statement 1.8(B) of the
Finance Accounts 2024.

2 The SMA is managed by the
Department of Finance and is
accounted for in an appendix to
the Finance Accounts.
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Exchequer financial outturn for 2024

Figure 1.7 Movement in net asset value of share capital to historic cost, at
end-2024

Irish Bank Resolution Corporation
Permanent TSB Group

Dublin Port Company

Coillte CGA

Gas Networks Ireland

Dublin Airport Authority

National Oil Reserves Agency

Uisce Eireann

-4 -2 €bn 2 4 6 8

Source: Department of Finance
Shareholdings in international bodies

Shareholdings in 12 international bodies are disclosed in the Finance Accounts.!
The State’s interest in these international bodies is recorded at historic cost, and
at 31 December 2024 totalled €1.65 billion. In 2024, this included shares to the
value of €11 million acquired in the African Development Bank and €5.3 million in
the Council of Europe Development Bank.

The majority of the State’s shareholdings in international bodies at 31 December
2024 is Ireland’s contribution of €1.27 billion to the European Stability
Mechanism.

Sundry Moneys Account

The Sundry Moneys Account (SMA) is a temporary holding account that records
transactions and balances that usually are received into the Central Fund of the
Exchequer but that are held back until proper and sufficient instructions are
received to allow final disposal of the funds.? Administratively, the objective is to
minimise the time that funds are held in the account, to ensure timely receipt into
the Central Fund where this is the appropriate disposal.

Receipts into the SMA in 2024 totalled over €619 million, while transfers out to
the Central Fund amounted to €596 million. In 2024, funds totalling around €10.8
million were transferred from the SMA to other destinations: the European
Commission (€6.9 million), the Department of Culture, Communications and
Sport (€2.9 million) and the Department of Housing, Local Government and
Heritage (€1 million).

The balance held in the SMA at the end of 2024 was over €40 million, most
(95%) of which had been received in the previous 30 days.



1 National debt is defined by
section 1 of the National
Treasury Management Agency
Act 1990 as the debt outstanding
for the time being of the
Exchequer.

2 National debt is a gross
measure before deduction of
cash and other financial assets.
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Exchequer liabilities

National debt

Ireland’s national debt decreased by 0.8% (€1.9 billion) in 2024 to €232.6 billion
at the year-end (see Figure 1.8).12

Over 80% (€187.9 billion) of the national debt at end-2024 was in the form of
medium and long-term borrowing. This comprised mainly government bonds
(fixed rate, amortising and inflation linked), EU programme loans (European
Financial Stabilisation Mechanism and European Financial Stability Facility) and
the European instrument for temporary support to mitigate unemployment risks
in an emergency (SURE).

Debt arising from the various State savings schemes accounted for €19.5 billion,
or 9% of the national debt at end-2024.

Figure 1.8 National debt at redeemable par values, 2012 — 2024

€bn
250

200
150
100

50

2012 2014 2016 2018 2020 2022 2024

Composition of national debt at end-2024

Government bonds EU programme

€141.9bn loans €38.1bn
16%
Other medium/long-
3% term loans (incl
61% Medium/long-term SURE) €7.9bn
State i
S savings  go State savings
%% €19.5bn
%,
2
8%
Short-term paper
3% €19.4bn
Borrowing from
ministerial funds €5.8bn
Source: Financial Statements of the National Debt of Ireland 2024, National Treasury Management

Agency. Any apparent differences in totals are due to rounding.



1 Short-term paper debt has an
original maturity of less than one
year.

2 The surplus public expenditure
moneys account records the
borrowings and repayments of
surplus funds held in the supply
account of the Paymaster
General.

3 General government debt
comprises the debt liabilities of
central government, local
government and social security
funds, excluding debt owed by
one sector of government to
another.

4 In April 2024, the Council of the
European Union adopted
significant reforms to the EU
fiscal rules. Under these new
rules the 60% target remains
unchanged.

5 Government finance statistics
2024.

6 GNI* is generally expressed as
‘GNlI star’.

7 The debt to GNI* ratio for 2023
was initially reported at 75.9%.
This was subsequently revised to
75.7%, as published by the
Central Statistics Office in July
2025.
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Exchequer financial outturn for 2024

Short-term debt accounted for €25.2 billion of the national debt at end-2024. This
comprised ‘short-term paper’ to the value of €19.4 billion; borrowings from the
Post Office Savings Bank Fund of €3.8 billion; and €2 billion of surplus funds
held in the supply account of the Paymaster General.*?

€19.4 billion in short-term paper was issued to government bodies. In effect, this
was borrowing of surplus funds they hold. The majority of this is held in the form
of Exchequer notes and comprised €18.1 billion borrowed from central
government bodies and funds; €0.8 billion from local authorities; and the balance
from other public sector bodies.

General government debt target

General government debt (GGD) is a more comprehensive measure of State
indebtedness than national debt, and is the standardised measure which all EU
countries are legally obliged to report under the Maastricht Treaty.3

At the end of 2024, GGD totalled €218.2 billion. The difference — around €14.4
billion — between GGD and national debt is primarily due to netting (on
consolidation) of the debt securities held by other government bodies and the
addition of local government borrowing from outside the government sector.

European fiscal rules state that member states’ GGD should not exceed 60% of
their gross domestic product (GDP) or, if greater, should steadily decrease
towards the 60% target.* Due to past strong GDP growth, Ireland’s GGD ratio
had reduced to 40.9% at end-2024 (see Figure 1.9).5

GNI* is an indicator (based on gross national income) designed specifically to
measure the size of the Irish economy by excluding globalisation effects. ® At the
end of 2024, the debt to GNI* ratio was 68% (75.7% in 2023).”

Figure 1.9 Ireland’s debt to GDP and debt to GNI* ratios, 2012 — 2024
(percentage)

%

200
160
Debt to GNI* ratio
120
80 Debt to GDP ratio

40 L S~——

2012 2014 2016 2018 2020 2022 2024

Source: Central Statistics Office; Department of Finance


https://www.cso.ie/en/releasesandpublications/ep/p-gfsa/governmentfinancestatistics2024april2025/financialaccounts/
https://www.cso.ie/en/releasesandpublications/ep/p-gfsa/governmentfinancestatistics2024april2025/financialaccounts/
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1 The Higher Education Bundle 1
is a PPP for construction of
facilities focusing on STEM, ICT,
engineering and life sciences at
six technological universities
across Ireland.

2 Aggregate annual repayment
levels in this period could
increase as new PPP contracts
are put in place.
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Public private partnerships

A public private partnership (PPP) is an arrangement between a public authority
and a private partner designed to procure and deliver public infrastructure assets
and/or services under long-term contracts. The asset is funded and constructed
by the private partner, following which it is made available for public use and is
paid for by the State and/or by users (through user charges) over an extended
period (typically 25 years), after which the asset comes into State ownership.

PPPs are typically regarded as an ‘off-balance sheet’ funding mechanism from a
general government perspective, because liabilities under PPP contracts are
generally not included in the calculation of GGD. Liabilities are met as they arise
from voted issues out of the Central Fund, or from user charges in the case of
PPP concession projects.

Future commitments under PPP projects are tracked by the Department of
Public Expenditure, Infrastructure, Public Service Reform and Digitalisation
(Department of Public Expenditure). At the end of 2024, 31 PPP schemes were
fully operational and three were at development stage. At that date, future PPP
commitments totalled just over €6.25 billion (2023: €5.92 billion) (see Figure
1.10). The increase was mainly attributable to the Higher Education Bundle 1
project which became operational in 2024.1

Expenditure on PPP unitary payments totalled around €308 million in 2024
(2023: €338 million). Under the deals currently in place, the Exchequer is
committed to making payments totalling on average around €358 million a year
until 2035.2 Thereafter, payments under those deals will taper off as the older
contracts reach completion.

Figure 1.10 Composition of projected total cost of all PPP outstanding

payments
Transport €2.45bn OPW €0.27bn
39% 4%
Housing €0.51bn
8%
€6.25bn
9%
Courts €0.54bn
5%
34% Health €0.34bn

Education €2.14bn

Source: Department of Public Expenditure. Any apparent differences in totals are due to rounding.



1 The Agency established under
the 2018 order was dissolved by
the 2021 Act, and its staff, assets
and liabilities transferred to the
statutory Land Development
Agency on 31 March 2022.

2 The Act provides for the
Agency to be audited by the
Comptroller and Auditor General
(commencing for the 2022
financial year).

3 Section 30(b) of the Land
Development Agency Act 2021,
Section 69 of the Local
Government (Mayor of Limerick)
and Miscellaneous Provisions
Act 2024 and Section 17 of the
Housing (Miscellaneous
Provisions) Act 2024.

4 See statement 1.8(A) of the
Finance Accounts 2024.

5 The Department of Finance
stated that the Finance Accounts
are not a comprehensive
financial statement for the State,
its assets and liabilities and that
the State holds an interest in
more entities than those set out
in the Finance Accounts.
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Exchequer financial outturn for 2024

Funding of the Land Development Agency

The Land Development Agency (the Agency) was established in 2018 by
statutory order. Its primary function is to coordinate land within public control for
use for housing purposes, and to develop and manage housing on public and
other land, on its own account or in combination with others. The Agency was
funded directly from Vote 33 Housing, Local Government and Heritage until
March 2022.

Under the Land Development Agency Act 2021 (the Act), the Agency was
reconstituted as a designated activity company.1? The Act provides for the
Minister for Housing, Local Government and Heritage (Minister for Housing) and
the Minister for Public Expenditure, Infrastructure, Public Service Reform and
Digitalisation (Minister for Public Expenditure) to be the sole shareholders in the
Agency.

The Act also provides for the Minister for Finance to direct the allocation of
funding from the Ireland Strategic Investment Fund (ISIF) — managed by the
NTMA — either as loans to the Agency, or for the purpose of discharging the
liability in respect of the shares allotted and issued to the shareholder Ministers.

The total ISIF funding made available in respect of investment in the Agency,
whether by way of payment for issued share capital or by way of loan, is capped
at €3.75 billion collectively, by legislation.®

The total funding issued from the ISIF to the Agency up to the end of July 2025
was €1.75 billion in issued share capital (see Figure 1.11). To date, the Agency
has not received any ISIF funding by way of a loan from the NTMA.

The State's investment in shares of the Agency is not disclosed in the Finance
Accounts.*5 Instead, a note to the appropriation account for Vote 11 Public
Expenditure, National Development Plan Delivery and Reform discloses the
Minister for Public Expenditure's shareholding in the Agency.

Figure 1.11 ISIF funding issued to the Agency

Date issued € million®
March 2022 100
February 2023 250
May 2023 275
November 2023 300
June 2024 325
January 2025 100
July 2025 400
Total 1,750
Source: Land Development Agency and National Treasury

Management Agency

Note: a Except for shares to the value of €1 million allocated to
the Minister for Housing, the shares were issued to the

Minister for Public Expenditure.


https://www.irishstatutebook.ie/eli/2021/act/26/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2021/act/26/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2024/act/7/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2024/act/7/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2024/act/7/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2024/act/7/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2024/act/39/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2024/act/39/enacted/en/pdf
https://www.irishstatutebook.ie/eli/2024/act/39/enacted/en/pdf

1 Annual Report on Ireland’s
Transactions with the EU 2023
can be found here.

2 This excludes payments by
Ireland arising from funding
recovered by the EU and fines
imposed by the EU.

3 GNI own resource contribution
is deemed the balancing element
to ensure that all agreed
expenditures in an EU annual
budget are sufficiently covered
by the total budget revenues.
Depending on the total annual
revenues required to finance
expenditure, a uniform call rate is
applied to each member state’s
GNI. The call rate varies from
year to year.

22

1.44

1.45

1.46

Report on the Accounts of the Public Services 2024

Reporting Ireland’s EU transactions

In January 2020, the Department committed to publish an annual report, on a
consolidated basis, on the financial transactions between Ireland and the EU.
The aim of the report is to provide a comprehensive overview of such
transactions in a single document, since this information is not otherwise readily
available.

The Department published its report on Ireland’s 2023 transactions with the EU
in July 2025.2

Ireland’s contribution to the EU
In 2024, Ireland contributed €3.4 billion to the European Union budget (see

Figure 1.12).2 The contribution comprises the following elements.

e  GNI 'own resource' contribution of €2.3 billion — based on the level of
income as defined by gross national income (GNI) of a member state.3

e 'Traditional own resource' (TOR) contribution of €430 million — based on
customs duties collected by the Revenue Commissioners on imports from
outside the EU, of which 75% is payable to the EU.

e VAT-based contribution of €399 million — 0.3 per cent on Ireland's VAT
base.

e A contribution based on the weight of non-recycled plastic packaging
amounting to €261 million.

e Macro-financial assistance amounting to €10.2 million — a new contribution
for 2024.

Figure 1.12 Ireland’s contribution to the EU budget, 2018 — 2024

€bn
4
3
2
1
2018 2019 2020 2021 2022 2023 2024
m Macro-financial assistance
Non-recycled plastic packaging contribution
VAT-related payments
Traditional own resource (TOR) contribution
GNI
Source: Finance Accounts 2018 to 2024


https://assets.gov.ie/static/documents/Annual_Report_on_Irelands_Transactions_with_the_EU_in_2023_-_July_2025.pdf

1 In accordance with Regulation
(EU) 2022/2463 of the European
Parliament and of the Council.

2 In accordance with Article 332
of the Treaty on the Functioning
of the EU, and based on Article
91(7) of Council Regulation (EU)
2017/1939.
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Macro-financial assistance contribution

In 2023, the EU provided €18 billion in macro-financial assistance (MFA) loans to
Ukraine.! MFA is a form of financial aid by the EU to help a partner country
stabilise its economy. It takes the form of medium/long-term loans or grants or a
combination of these.

The MFA support provided to Ukraine includes interest rate subsidies. These are
covered to the extent possible from the EU budget, and where funds available in
the EU budget are insufficient, directly by the member states.

Legislation was enacted in 2024 to provide a legal basis for a conbtribution
agreement between Ireland and the EU along with the interest subsidy payments
— the Finance (State Guarantees, International Financial Institution Funds and
Miscellaneous Provisions) Act 2024. The legislation also capped Ireland’s
contribution over the lifetime of the current multiannual framework (2021 to 2027)
at just over €63.6 million.

In 2024, Ireland paid a total of €10.2 million in respect of its share of the interest
rate subsidy on the MFA support to Ukraine from the Central Fund.

Contribution corrections

In 2018, the EU Commission identified an EU-wide fraud pattern relating to the
import of textiles and footwear from China at significantly understated values
which led to a systematic loss of EU TOR over several years. The Commission
calculated Ireland’s share of the total EU losses incurred at €30.4 million
(0.69%). Ireland paid the €30.4 million from the Central Fund in 2021, on
reserve, to avoid the accumulation of late-payment interest on the losses.

In July 2024, Ireland received notification from the EU Commission that all
investigations had concluded and that there was no TOR loss for Ireland. The
€30.4 million has been recouped to the Central Fund — €9.8 million in July 2023
and €20.6 million in August 2024.

Expenditure of the European Public Prosecutor’s Office (EPPO) is borne by the
participating EU member states.? Because Ireland (as well as Denmark and
Hungary) does not participate in the EPPO, it receives an adjustment to the
annual contributions. Just under €29 million was refunded to Ireland by way of
reducing Ireland’s contributions in December 2024.


https://eur-lex.europa.eu/EN/legal-content/summary/treaty-on-the-functioning-of-the-european-union.html
https://eur-lex.europa.eu/EN/legal-content/summary/treaty-on-the-functioning-of-the-european-union.html

1 The RRF was established by
Regulation (EU) 2021/241 which
came into force on 19 February
2021.

2 Ireland’s Recovery and
Resilience Plan 2021 can be
found here.

3 The European Commission is
implementing its REPowerEU
Plan (launched in May 2022) to
phase out Russian fossil fuel
imports.

4 The REPowerEU funding
includes €150 million transferred
from EU Brexit Adjustment
Reserve (BAR) funding unused
by Ireland.
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Ireland’s receipts from the EU budget

Ireland received €1.68 billion from the EU in 2023 (see Figure 1.13).

Figure 1.13 Sources of Ireland’s receipts from the EU budget, 2018 — 2024

€bn
3
2
1
2018 2019 2020 2021 2022 2023 2024°
Brexit adjustment reserve (BAR)
Miscellaneous
European regional development fund (ERDF)
European social fund (ESF)
European agricultural fund for rural development (EAFRD)
European agriculture guarantee fund (EAGF)
Source: Department of Finance
Note: a Figures for the 2024 receipts were not available at the time of publication.

Recovery and Resilience Facility

The EU’s Recovery and Resilience Facility (RRF) provides financial support to
member states to accelerate economic recovery from the impact of the Covid-19
pandemic and to make member state economies more resilient.* The
Department of Public Expenditure is responsible for its implementation in Ireland.

In order to access RRF funding, member states were required to prepare a
National Recovery and Resilience Plan (NRRP) setting out a programme of
investments and reforms which must be completed by August 2026.

Ireland’s NRRP was approved in September 2021. The plan outlined measures
to a total value of just under €1 billion. Ireland was allocated RRF grant funding
totalling €914 million, with drawdown of the funding contingent on Ireland
achieving specified milestones and targets.?

The EU allocated a further €240 million in grant funding to Ireland for
REPowerEU projects as part of the NRRP.3# This increased the allocation for
the NRRP to €1.15 billion.

Payment of the RRF grant is in five instalments. In September 2023, the
Department of Public Expenditure submitted its first RRF payment request to the
EU for €324 million (28% of the available allocation). Ireland received the
payment in July 2024.

A further payment request for €116 million (10% of the available allocation) in
respect of the RRF was submitted in December 2024 with payment received in
June 2025. The third payment request for €240 million (21% of the available
allocation) was submitted in August 2025.


https://www.gov.ie/pdf/?file=https://assets.gov.ie/162639/e5f1a2bf-35aa-4e25-9a8a-9b49c8b0b50f.pdf#page=null
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Annex 1A Central Statistics Office government finance statistics

The European Union’s statistics authority, Eurostat, requires each member state to
produce a range of finance statistics that comply with the harmonised definitions and
standards within the European System of Accounts 2010.

The Central Statistics Office (CSO) is responsible for the official reporting of Ireland’s
general government finance statistics.

The CSO'’s general government finance outputs and general government statistics
include the following key statements

e Table 1.1 — general government finances

e Table 1.2 — general government transactions: revenue, expenditure, financing and
deficit

e Table 2.1 — general government: detailed classification of revenue and output

e Table 2.2 — general government: detailed classification of expenditure and
consumption

e Table 3.1 — general government gross and net debt
e Table 3.2 — general government financial transactions
e Table 3.3 — general government: detailed breakdown of net worth

e Table 3.4 — general government net worth, gross and net debt.
The general government sector encompasses both central and local government, non-
commercial State-owned bodies and extra-budgetary funds, the larger approved housing

bodies and voluntary hospitals.

The full list of entities included is published on the CSO’s website.
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Annex 1B Data tables

Figure 1B.1 Composition of Central Fund receipts and issues, 2019 — 20242

2019 2020 2021 2022 2023 2024

€m €m €m €m €m €m
Receipts
Current receipts
Tax revenue 59,314 57,165 68,410 83,130 88,117 108,025
Central Bank surplus income® 2,395 2,050 666 1,068 500 —
National Lottery receipts 251 270 290 258 241 238
Dividends from State bodies 262 133 152 199 419 290
NAMA surplus income — 2,000 1,000 500 350 400
Other current revenues 440 197 422 413 701 637
Capital receipts
Loans advanced/repaid® 1,055 1,680 10,382 3,474 880 1,187
Financial sector stabilisation 682 3 — — — —
measures
Transfer from reserves® — 1,500 — — — —
Receipts from EU 24 25 645 277 183 354
Other capital receipts 6 5 274 1,455 805 70
Total receipts 64,429 65,028 82,240 90,774 92,197 111,201
Issues
Issues for voted expenditure 54,146 67,849 71,579 72,840 78,385 85,659
Service of national debt 5,220 4,676 3,745 3,841 3,309 3,138
Contribution to EU budget 2,432 2,569 3,507 3,657 3,684 3,369
Oireachtas Commission 126 132 133 137 152 165
Loans/advances® 935 1,523 10,264 3,050 1,018 1,500
Uisce Eireann (shares, capital 758 372 130 112 201 184
contributions and loans)®
Transfer to reserves® — — — 2,000 4,000 4,050
Other payments 165 224 255 251 269 381
Total issues 63,782 77,345 89,612 85788 91,019 98,446
Surplus/(deficit) for the year 647 (12,317) (7,372) 4,985 1,178 12,755

Source:  Finance Accounts 2019 to 2024. Any apparent differences in totals are due to rounding.

Notes: a Transactions of the Central Fund account and the Capital Services Redemption Account are
consolidated. The latter account is maintained by the NTMA for servicing national debt and
transactions of a normal banking nature.

b The amount received into the Central Fund each year principally consists of the surplus income for the
previous financial year, as per the audited financial statements of the Central Bank of Ireland. As the
bank reported a nil profit/loss for 2023, a nil amount was transferred to the Exchequer in 2024.

See Figure 1B.3 for further details.

On 8 November 2024, the National Surplus (Exceptional Contingencies) Reserve Fund was replaced
by the Future Ireland Fund and the Infrastructure, Climate and Nature Fund. See Report on the
Accounts of the Public Services 2024, chapter 25, Accounts of the NTMA 2024.
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Figure 1B.2 Movements in Exchequer cash and financial asset balances,

2019 - 2024

Movement in year 2019 2020 2021 2022 2023 2024
€m €m €m €m €m €m

Balance at 1 January 17,593 18,536 19,200 29,149 26,351 28,911

Net Exchequer 297 12,981 17,321 (7,783) 1,382 (2,100)

borrowing/(repayment)

in year

Exchequer 647 (12,317)  (7,372) 4,985 1,178 12,756

surplus/(deficit)

Balance at 31 18,536 19,200 29,149 26,351 28,911 39,567

December

Composition of cash

and financial assets at

31 December

Central Fund cash 16,502 17,362 27,474 23,306 19,003 19,3182

balance

Cash deposits — — — — 1,000° —

Treasury bills — — — 25 4,768 14,949

Housing Finance 1,913 1,586 1,665 3,010 4,130 5,300

Agency guaranteed

notes

SBCI medium-term 25 — 10 10 10 —

guaranteed notes®

Collateral funding 96 252 — — — —

Balance at 31 18,536 19,200 29,149 26,351 28,911 39,567

December

Source:  Finance Accounts 2019 to 2024. Any apparent differences in totals are due to rounding.

Notes: a Includes a balance of €155,000 held in the Capital Services Redemption Account (2023:
€150,000).

b Exchequer short-term cash advances to European debt offices. To support liquidity management,
debt offices in Europe borrow and lend cash to each other on a short-term bilateral basis.

¢ Strategic Banking Corporation of Ireland (SBCI) was established under the Strategic Banking
Corporation of Ireland Act 2014. Its aim is to ensure access to flexible funding for Irish small and
medium enterprises by facilitating the provision of lower-cost funding and flexible products. The
issued share capital of the SBCI is owned by the Minister for Finance.
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Figure 1B.3 Loans and advances, 2019 — 2024

2019 2020 2021 2022 2023 2024

€m €m €m €m €m €m

European Agricultural Guarantee Fund
Opening balance 725 750 670 655 670 670
Repayments (725) (750) (670) (655) (670) (670)
Advances 750 670 655 670 670 660
Closing balance 750 670 655 670 670 660
Social Insurance Fund
Opening balances — — — — — —
Repayments — (600)  (9,370) (2,380) — —
Advances — 600 9,370 2,380 — —
Closing balance — — — — — —
EU stability to support Greece
Opening balance 347 347 344 323 310 249
Repayments — 3) (22) (13) (61) (52)
Closing balance 347 344 323 310 249 197
Insurance Compensation Fund
Opening balance 636 556 414 345 160 40
Adjustment? — — — — — 244
Repayments (80) (142) (69) (185) (120) (118)
Closing balance 556 414 345 160 40 166
Uisce Eireann
Opening balance — — 372 502 613 814
Loans — 372 130 112 201 184
Closing balance — 372 502 614 814 998
Other loans and advances
Opening balance 293 228 296 284 43 360
Repayments/loans conversion (250) (185) (253) (241) (30)° (348)
Loans issued 185 253 241 — 348° 840¢
Closing balance 228 296 284 43 360 852
Total closing balance 1,881 2,096 2,109 1,797 2,134 2,873

Source: Finance Accounts 2019 to 2024. Any apparent differences in totals are due to rounding.

Notes: a The balance reported prior to 2024 did not include accrued interest receivable which is capitalised.

The accumulated capitalised interest (€244 million) up to 31 December 2024 is now comprehended
in the closing balance.

b Advances to An Post repaid.
¢ Advances to PMG Supply Account under the Appropriation Act 2022.
d Advances to PMG Supply Account under the Appropriation Act 2024.



2 Central government funding of local authorities

Local authorities receive a considerable Figure 2.1 Flow of central government funding to local authorities in 2024

amount of their annual funding from
various central government departments
and agencies (see Figure 2.1).

Local

property tax
This examination was undertaken to
provide an overview of the funds flowing - Local
from and through central government Vote 34: fund ®
Housing, Local
sources to local authorities, and of the G“‘i.’::ﬂi;: and

purposes for which those funds have been
provided. It involved the review of

National

information provided by 14 departments Transport

" . . Authority
and offices on their funding of local Vote 31:

. Transport
authorities; and other relevant
documentation. The examination team Transport

. Infrastructure
also undertook onsite walkthroughs of the i)
funding processes in the Department of
) . Vote 42: Rural

Housing, Local Government and Heritage, and Community

Development

the Department of Transport and the
Department of Rural and Community
Development.

Other votes
The report reflects the names of votes and
departments as they applied in 2024.

Environmental
levies

Source:  Annex 2A. Analysis by the Office of the Comptroller and Auditor General.
Note: a  The flow of funding to and from the Local Government Fund may not be equal in a given year.
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Section 1 Central government transfers and application of central government funding

In 2024, funding from central government
to local authorities totalled around €8.6
billion. This was a net increase of almost
€1.9 hillion (28%) on 2023. Central
government funding to local authorities
has more than doubled since 2019 (see
Figure 2.2).

The primary sources of central
government funding are the Department
of Housing, Local Government and
Heritage — through Vote 34 and the
Local Government Fund — and the
Department of Transport.

The main purposes for which the funding
was provided in 2024 were for the
delivery of social and affordable housing,
together with a broad range of other
housing supports; transport investment; a
contribution towards local authority
general activities (budget support);
business supports; and support for
environmental initiatives (see Figure 2.3).

In 2024, funding for housing and
regeneration increased by around €1.3
billion (+34%).

Figure 2.2 Central government Figure 2.3 Grouped analysis of central government
funding, 2019 - 2024 funding by programme category, 2024
€bn ]
10
8
6
Housing, Local Housing and
4 GOYer”me”t and regeneration €4,971m
Heritage vote
€4,946m?
2
2019 2020 2021 2022 2023 2024
Local government-fund General funding €871m
€1,119m
Transport investment
T 1
ransport vote €1,560m €1,601m
Other €379m
U Other voted funds €514m :
Employment and-business
D Enterprise, Trade and schemes €534m I
Employment vote €469m Environmental initiatives €252m
Source: Annex 2A

Note: a This excludes receipts of €59 million from local authorities for additional superannuation contributions and audit fees.
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Section 2 Housing and regeneration

The Department of Housing, Local Government and
Heritage provides most of the funding for local
authority expenditure on housing and regeneration
— around 96% in 2024 (2023: 98%). The local
authorities use the funding to provide social housing
stock (managed by local authorities and approved
housing bodies) and other housing supports. These
supports include the housing assistance payment
(HAP), rental accommodation scheme (RAS), and
accommodation for homeless people.

The funding is also used for improvements to
existing local authority housing units and adaptation
grants for older people and for people with a
disability. Around €137 million of the funding
provided by the Department to local authorities was
under the Urban Regeneration and Development
Fund (URDF). The URDF supports the delivery of
more compact and sustainable development across
Ireland’s cities and large towns. Housing
infrastructure funding of €16 million was provided in
2024, of which €12 million related to the Local
Infrastructure Housing Activation Fund.

The Department of Rural and Community
Development also provides funding to local
authorities for rural regeneration — €70 million in
2024 (2023: €62 million). This funding is used to
support schemes targeting building vacancy,
infrastructure to develop town-centre housing, and
the development of community or public facilities
that enhance heritage and other community assets.

Figure 2.4 Central government funding to local authorities for investment in housing
and regeneration, 2019 - 2024

€m €m
4,000 600
3500 Social housing provision

' (includes HAP and RAS) 500
3,000 Housing assistance payment
2,500 400
2,000 300
1,500 . :

Other housing and regeneration 200 -

1,000 l/ Rental accommodation scheme

500 100

2019 2020 2021 2022 2023 2024 2019 2020 2021 2022 2023 2024

Figure 2.5 Breakdown of funding for housing and regeneration purposes, 2024

HAP, €523m  Other housing
supports, €916m®

Regeneration, Affordable
€261m housing,
RAS, €111m €144m
Social housing provision (excluding HAP and RAS), €2,999m?
Infrastructure

funding, €16m

Source: Annex 2A

Notes: a Includes funding of almost €151 million from the local property tax allocation that local authorities above the baseline are required to

spend on housing in lieu of Exchequer funding.

b Includes funding totalling around €407,000 from the Department of Justice and the Department of Further and Higher Education,

Research, Innovation and Science.
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Section 3 Transport investment

The Department of Transport and the
Department of Rural and Community
Development provide funding to local
authorities for roads and public transport

investment (see Figure 2.6 and Figure 2.7).

The Department of Transport provides
funding primarily for regional and local
roads directly to local authorities (€692
million in 2024). Funding for national roads
and greenways is provided through
Transport Infrastructure Ireland (€445
million and €63 million respectively in
2024). Funding for public transport and
active travel is provided through the
National Transport Authority (€28.9 million
and €324 million respectively in 2024).

The Department of Rural and Community
Development provided funding of €24
million to local authorities for private and
non-publicly maintained local roads.

Some local authorities also support their
expenditure on regional and local roads

from local property tax allocations (€16.5
million in 2024).

Figure 2.6 Central government funding to local authorities

for transport investment, 2019 — 2024

€m
800
Regional and local e
600 roads
— National roads?
400
Public transport and
i b
200 active travel
2019 2020 2021 2022 2023 2024

Figure 2.7 Transport investment by organisation and role, 2024¢

€24m €353m €508m €699m*
Department of Rural and National Transport Transport Infrastructure Department of Transport — upkeep
Community Development Authority — public Ireland — improvement and of regional and local roads, and
—roads in rural and island transport and active travel maintenance of national active travel
communities roads, and greenways
Source: Department of Transport and Department of Rural and Community Development
Notes: a Includes electric car infrastructure funding.

b
c
d

Includes funding for greenways.
This figure does not include the funding of €16.5 million from local property tax allocations for expenditure on regional and local roads.

This includes funding of around €6 million for active travel.
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Section 4 Environmental initiatives

Funding is provided to local
authorities for a range of
environmental services. These
services include water and
sanitation projects, waste
management, and flood relief.

The Department of Housing,
Heritage and Local Government
provided local authorities with
funding of €62 million for water
transformation costs in 2024.
This funding was provided
through the Local Government
Fund. The funding is for
services still provided by local
authorities related to the
provision of water services (i.e.
‘stranded’ water services).
These services are mainly
corporate overheads (e.g. IT,
human resources, etc.) that the
local authorities pay for but
relate to Uisce Eireann activity.

The Office of Public Works
provided local authorities with
funding of around €46 million
for flood relief works in 2024
(2023: €31 million).

Figure 2.8 Central government funding to local authorities
for environmental initiatives, 2019 — 2024

€m
160
140
120
100

80

60

Other environmental

40
20

services

Water and
sanitation

2019

2020

2021

2022

2023

2024

Figure 2.9 Environmental initiatives — sources and
purposes of funding, 2024

Housing, Local Government and
Heritage €159m?

Environment, Climate and
Communications €47m

Office of Public Works €46m

Water and sanitation €152m

Flood relief works €46m

Waste management €30m®

Other environmental [
measures €24m [

Source:
Notes:

Annex 2A
Includes funding of €62 million from the Local Government Fund.

Includes funding of €22,000 from the Department of Agriculture, Food and the Marine.
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Section 5 Miscellaneous capital programmes

The Department of Rural and
Community Development
provided funding of almost €33.7
million (2023: €42 million) to local
authorities for the LEADER
programme. It also provided

funding of around €32.7 million for

community recognition and
enhancement schemes.

The Department of Housing,
Heritage and Local Government
provided funding of €26.5 million
to Louth County Council in 2024
for the Narrow Water Bridge
project.

The Department of Agriculture,
Food and the Marine provided
capital funding of around €12
million in 2024 (2023: €37 million)
for harbour development projects.

Figure 2.10 Central government funding to local
authorities for miscellaneous capital
programmes, 2019 — 20242

€m
60

50 LEADER

40

30

20

Community

10 Other capital enhancement
schemes
2019 2020 2021 2022 2023 2024

Figure 2.11 Miscellaneous capital programmes
— sources and purposes of
funding, 2024

Rural and Community
Development €66m?

LEADER and community
enhancement schemes €66m

Housing, Heritage and Local
Government €27m

Agriculture, Food and the
Marine €12m

Other capital €51m

Tourism, Culture, Arts, Gaeltacht,
Sport and Media €11m

Source: Annex 2A
Notes: a

b Some amounts may not tot due to rounding.

This reflects the gross funding. Reimbursements from local authorities of €600,000 are not included.
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Section 6 Employment and business schemes

The Department of Rural and Community
Development provided around €57.5 million
(2023: €55 million) to local authorities for the
Social Inclusion and Community Activation
Programme (SICAP) (see Figure 2.12). Around
€11 million (2023: €9.7 million) of the funding
was provided for supports to people displaced
by the Russian invasion of Ukraine.

In 2024, the Department of Enterprise, Trade
and Employment, through Enterprise Ireland,
provided around €52.5 million (2023: €47
million) to local authorities for the local
enterprise programme delivered by local
enterprise offices (LEOSs).

In 2024, the Department of Enterprise, Trade
and Employment also introduced two temporary
support initiatives for small businesses — the
Increased Cost of Business Scheme (ICOB) and
the Power Up grant. The first phase of ICOB
was open to all sectors, while the second phase
of ICOB, and the Power Up grant, targeted the
hospitality, retail and beauty sectors. The
schemes were administered by the local
authorities on behalf of the Department (see
Figure 2.13).

The Department prefunded the local authorities
based on the number of potentially eligible
businesses in each local authority area. If
funding was unused the local authority returned
the unused portion to the Department.

Figure 2.12 Central government funding to local
authorities for employment schemes,
2019 - 2024

€m
60

50
40
30
20
10

Local enterprise
development

Other employment supports

2019 2020 2021 2022 2023 2024

Figure 2.13 Business supports administered by

local authorities, 20242

Power Up scheme — a €4,000 (\) €167.5 million
energy grant -

Increased Cost of Business
Scheme — two grants of up to
€5,000

€249.2 million

Source:

Note: a

Annex 2A and the Department Enterprise, Trade and Employment

This does not include funding of €771,000 provided to the Local Government Management Agency for software costs.
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Section 7 Other services

Central government funding also included €44
million (2023: €51 million) for accommodation
for persons displaced by the Russian invasion
of Ukraine.

Total funding of €66 million was provided to
support the fire and emergency services
(2023: €41 million). €56.5 million of this
funding was provided from the Housing vote.
The HSE provided €9.2 million to support the
Dublin Fire Brigade Ambulance Service.

The Department of Tourism, Culture, Arts,
Gaeltacht, Sport and Media provided €17.3
million (2023: €16.2 million) to local authorities
through Sport Ireland.

Figure 2.14 Central government funding to Figure 2.15 Other services — sources and purposes of
local authorities for other funding, 2024
services, 2019 — 2024

€m
140 . . .
Housing, Local Miscellaneous services €68m
120 Government and Heritage
100 Other miscellaneous services? €91m
S
80
Fire and emergency
60 services
40 Fire and emergency services
20 Children, Equality, Disability, €66m
Integration and Youth €52m
2019 2020 2021 2022 2023 2024 —
€m Sports arant | round Rural and Community ) AN
20 ports grants, p gyg ounds Development €42m O\ Sports grants, pla}ygrounds
and cultural services . and cultural services €61m
60 — 3
50 Tourism, Culture, Arts, Gaeltacht,
40 | Sport and Media €36m
30 Ukrainian accommodation €44m
. . Health €23m
20 Heritage service
10 Library service/ Heritage services €18m D
— ] Other €18m°
Library service €5m [
2019 2020 2021 2022 2023 2024
Source: Annex 2A
Notes: a This is further broken down in Figure 2.15 between miscellaneous services and Ukrainian accommodation.
b Includes: Environment, Climate and Communications (€8 million); Defence (€4.3 million); Justice €1.8 million; Further and Higher Education,

Research, Innovation and Science (€1.2 million); Social Protection (€0.9 million); Agriculture, Food and the Marine (€0.7 million). Some
amounts may not total due to rounding.



37 Central government funding of local authorities

Section 8 Local Government Fund

The Local Government Fund (LGF) is a statutory fund managed by the
Department of Housing, Local Government and Heritage (the Department).
The receipts into the LGF derive from the Exchequer (via the Vote) and from
Local Property Tax (LPT) receipts. The latter is collected by the Revenue
Commissioners.

The LGF funding from the Exchequer is intended to assist local authorities
with pay and pensions and for miscellaneous schemes.

Each year, the Department estimates the total expected LPT yield in each
local authority for the following liability year. It also estimates a required
‘equalisation contribution’ from the Exchequer. These projections, based on
Revenue data, are used to derive the LPT allocation that local authorities will
receive in that year. See Annex 2B for the calculation of the LPT 2024
allocation.

The LPT collected in a particular year may not match the allocations for that
year. This is because property owners may pay their LPT in the year prior to
liability, or as a late payment in a subsequent year. For example, €79 million
of LPT receipts were received in 2024 for the 2025 liability year.

After recording a deficit of around €29 million in 2024, the LGF reserves
decreased to around €264 million by year-end. Overall, the reserves have
increased by approximately 167% since 2019 (see Figure 2.16). The
Department has stated that several factors contributed to annual surpluses
up to 2024. These included funding for committed future expenditure,
prepayments of LPT and unspent Exchequer equalisation funding due to
greater than anticipated LPT receipts, including LPT arrears. The
Department also stated that since 2021, €184 million has been collected in
LPT arrears, already taken into account as part of the LPT allocations in
previous years. It stated that LPT allocations are based on the estimated
collection for the liability year rather than the cash received; and that it is not
possible to estimate the arrears collection in advance.

Figure 2.16 Year-end reserves and annual surplus/deficit of the
Local Government Fund, 2019 — 2024
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-50
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M wmiscellaneous expenses LPT equalisation
Uncommitted funding Pre-paid LPT

Water transformation stranded costs

Source:  Department of Housing, Local Government and Heritage, Local Government Fund accounts

The deficit in 2024, mainly due to expenditure on water transformation stranded costs,
reflects the Department’s efforts to reduce the overall level of LGF reserves.

At the end of 2024, €231 million of the year-end reserves were ring-fenced/allocated for
specific purposes. This included — €85 million for water transformation stranded costs,
almost €79 million of prepaid LPT, receipts of almost €34 million for LPT equalisation
funding, and €3.5 million towards miscellaneous expenses. The fund’s reserves policy,
introduced in July 2024, also provides for the retention of €30 million of uncommitted
funding at year-end for contingencies. At year-end, uncommitted funding in the reserves
totalled over €63 million.
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Annex 2A Central government transfers to local authorities by expenditure programme, 2019 — 20242

Expenditure category 2019 2020 2021 2022 2023 2024
€m €m €m €m €m €m

Housing and regeneration

Social housing provision 2,024 2,156 2,413 2,693 3,025 3,633
Affordable housing, etc. — — 4 9 20 144
Infrastructure funding 22 32 16 17 20 16
Other housing supports 258 340 324 420 536 916
Regeneration 79 67 82 90 99 261

2,383 2,595 2,839 3,229 3,699 4,971

Transport investment

National roads improvement 330 429 517 449 526 445
Regional and local roads improvement 512 573 606 644 685 733
Public transport and active travel 40 109 209 348 400 423

882 1,111 1,332 1,441 1,611 1,601

Environmental initiatives

Water and sanitary services 107 63 73 74 81 152
Flood relief works 28 31 26 28 31 46
Waste management 23 26 39 37 25 30
Other environmental measures 6 3 8 13 20 24

164 123 146 152 157 252

Miscellaneous capital programme 85 103 62 60° 107 117




39 Central government funding of local authorities

Annex 2A Central government transfers to local authorities by expenditure programme, 2019 — 2024 (continued)

2019 2020 2021 2022 2023 2024
€m €m €m €m €m €m
Employment and business schemes
Employment schemes 86 91 77 92 108 117
Increased cost of business scheme — — — — — 249
Power Up scheme — — — — — 168
86 91 77 92 108 534
Other services
Fire and emergency services 13 12 8 33° 41°¢ 66°¢
Library service 6 7 7 4 6 5
Sports grants, playgrounds and cultural projects 30 45 40 49 64 61
Heritage services 4 5 10 13 16 18
Other miscellaneous services 34 48 58 80 135 112
87 117 123 179 263 262
Covid-19 supports
Covid-19 related funding for waived rates — 730 423 123 — —
Covid-19 related funding for businesses — 687 78 14 — —
Other Covid-19 assistance — — 136 60 4 —
—_ 1,417 637 197 4 —
LPT allocations — non-programme specific/discretionary 394 410 422 423 426 504
Remuneration-related payments paid from the LGF 86 109 130 210 354 368
4,167 6,076 5,768 5,984 6,729 8,608
Sources: Department of Defence; Department of Enterprise, Trade and Employment; Department of Agriculture, Food and the Marine; Department of Children, Equality, Disability, Integration and Youth; Department of Environment,

Climate and Communications; Department of Further and Higher Education, Research, Innovation and Science; Department of Health; Department of Housing, Local Government and Heritage; Department of Justice;
Local Government Fund account; Office of Public Works; Department of Rural and Community Development; Department of Social Protection; Department of Tourism, Culture, Arts, Gaeltacht, Sport and Media; Department

of Transport.
Notes: a Some figures may not tot due to rounding.
b This amount has been revised downwards by around €52 million due to an error in the amounts previously provided by the Department of Agriculture, Food and the Marine which only came to light during the

2023 examination.

c Includes funding of around €9 million from the Department of Health, paid via the HSE, for the Dublin Fire Brigade Ambulance Service. This funding was not included in prior years due to an oversight by the
Department.
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Annex 2B Allocation of Local Property Tax

Local Property Tax (LPT) funding received by each local authority, and the
amount that can be used for local authorities’ own purposes (i.e.
discretionary funding) is set out in an annual allocation schedule published
on the Department’s website.

Every local authority is entitled to receive a minimum amount of funding
known as baseline funding. For local authorities that do not have a strong
enough property base to meet this baseline funding, their allocation is
supplemented by a process called equalisation. In 2024, 21 local
authorities had their allocations supplemented in this way.

Following a change in the allocation process from 2023, local authorities
can retain all their LPT projected yield, with all equalisation funding now
coming directly from the Exchequer (€110 million in 2024) or from the LGF
reserves (€39 million in 2024).

Local authorities are permitted to vary the rate at which local property
owners pay the LPT. When local authorities vary upwards, they retain the
increased revenues, while a downwards revision leads to a reduced
allocation. In total, LPT allocations decreased by €7 million in 2024 due to
local variations.

Local authorities above the baseline are required to use some of their
allocation for housing and transport expenditure that would otherwise be
funded by the Exchequer. This totalled €167 million in 2024 (2023: €184
million).

2024 2023
Authorities Authorities All All
above the below the
baseline baseline
Number of local authorities 10 21 31 31
€m €m €m €m
Total LPT projected yield 365 164 529 499
Equalisation funding
— Exchequer direct contribution — 110 110 110
— LGF reserves — 39 39 8
Pre—varlatlon LPT 365 313 678 617
allocations
Adjustment for local
variations in tax rate (@4) o ) ™)
342 329 671 610
Of which
— for authority’s own 174 329 504 426
general use®
— self-funding of 167 — 167 184
housing and roads
Source: Department of Housing, Local Government and Heritage
Notes: a  Some figures may not tot due to rounding.

b  Following a baseline review, the 2024 LPT allocation for authorities’ own use increased

substantially, whereby each authority received a baseline increase of at least €1.5m.



1 See ‘Planned migration to
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2 IPSAS are developed by the
International Public Sector
Accounting Standards Board,
which is primarily funded by the
International Federation of
Accountants.

3 The CGAS also apply to the
Houses of the Oireachtas
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period. Departments/offices with
complex and extensive holdings

of land and buildings may receive

sanction to increase the
transition period to seven years.
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Central government accounting
standards

In October 2019, the Government agreed to the transition of central government
departments and offices to a new accrual accounting framework.* This
framework is based on the International Public Sector Accounting Standards
(IPSAS).2

The Department of Public Expenditure, Infrastructure, Public Service Reform and
Digitalisation (the Department of Public Expenditure) is developing a range of
Central Government Accounting Standards (CGAS). The CGAS, which apply to
all government departments and offices, are being implemented on a phased
basis.? The implementation of the CGAS will formalise accrual accounting
financial reporting alongside the existing cash accounting framework.

The first nine (priority) CGAS are effective for the 2024 year of account and
subsequent periods. These standards primarily relate to the statement of
financial position.*

Departments and offices unable to fully comply with the CGAS for 2024 were
required to seek approval from the Department of Public Expenditure for a
temporary derogation. As part of the application for approval, departments and
offices were required to submit a plan with a reasonable timeline for achieving
compliance with the relevant standards. Where non-compliance continues into
future accounting periods, approval for further temporary derogations will be
required for each period.

This examination was undertaken to review progress made by departments and
offices in complying with the relevant CGAS for 2024. The examination team
reviewed relevant documentation and engaged with officials from the
Department of Public Expenditure.

Twelve departments and offices and one departmental fund received temporary
derogations from one or more of the CGAS for 2024 (see Figure 3.1).> The most
significant area where derogations were sought and granted was in respect of
property, plant and equipment (CGAS 17). Almost all votes with substantial real
property did not implement CGAS 17 from 1 January 2024.

The Department of Public Expenditure stated that of the nine priority CGAS,
compliance with CGAS 17, Property, plant and equipment would be the most
difficult for a small number of departments and offices.

¢ Those with extensive property holdings which may not have been either
valued or previously registered.

e Atransition period of at least five years would be needed to allow all
departments to fully develop their systems, register and map property and
complete valuations.®


https://www.audit.gov.ie/en/find-report/publications/2023/6-financial-management-shared-services-implementation-progress.pdf#page=8
https://www.audit.gov.ie/en/find-report/publications/2023/6-financial-management-shared-services-implementation-progress.pdf#page=8
https://www.audit.gov.ie/en/find-report/publications/2023/6-financial-management-shared-services-implementation-progress.pdf#page=8
https://assets.gov.ie/static/documents/circular-232023-central-government-accounting-standards.pdf
https://assets.gov.ie/static/documents/circular-232023-central-government-accounting-standards.pdf
https://assets.gov.ie/static/documents/circular-232023-central-government-accounting-standards.pdf
https://assets.gov.ie/static/documents/cgam-17-property-plant-and-equipment.pdf
https://assets.gov.ie/static/documents/cgam-17-property-plant-and-equipment.pdf
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1 Circular 19/2024: Central 3.8
Government Accounting

Standards 2025 issued to heads

of departments on 9 December

Five votes and one departmental fund have indicated full compliance by 2025.
The remaining seven votes have indicated longer timeframes of two to five
years. A further seven CGAS will be effective for the 2025 year of account and

2024.

subsequent periods.!

Figure 3.1 Temporary derogations for the CGAS, introduced in 20242

Standard Vote in receipt of derogation® Date of derogation® Proposed
implementation
date

12 Inventory — — —

13 Leases Vote 13 Office of Public Works 19 September 2025 2025

Vote 34 Housing, Local Government and Heritage 20 August 2025 2025
17 Property, plant and Vote 13 Office of Public Works 17 April 2025 Within three
equipment years®

Vote 21 Irish Prison Service 20 March 2025 2025

Vote 22 Courts Service 26 March 2025 2025

Vote 24 Justice 26 March 2025 2025

Vote 26 Education 20 March 2025 2027

Vote 29 Environment, Climate and Communications

11 March 2025

Within transition
periodf

Vote 30 Agriculture, Food and the Marine 11 March 2025 2026
Vote 34 Housing, Local Government and Heritage 25 March 2025 2029
Vote 36 Defence 20 March 2025 2029
Vote 40 Children, Equality, Disability, Integration and Youth 11 March 2025 2026
Social Insurance Fund 12 June 2025 2025
19 Provisions, contingent Vote 6 Office of the Chief State Solicitor 23 July 2025 2025
liabilities and contingent
assets Vote 24 Justice 26 March 2025 2025
21 Impairment non-cash Vote 13 Office of Public Works 17 April 2025 2025
generating assets
26 Impairment cash Vote 13 Office of Public Works 17 April 2025 2025
generating assets
31 Intangible assets — —
32 Service concession Vote 29 Environment, Climate and Communications 11 March 2025 2028
arrangements
39A Short term employee Vote 20 An Garda Siochana 1 April 2025 2025

benefits

Source:  Department of Public Expenditure, Infrastructure, Public Service Reform and Digitalisation. Analysis by the Office of the Comptroller and Auditor General.

Notes: a Circular 23/2023 (Central government accounting standards) requires accounting officers to state if sanction for a transitionary derogation has been
received in the statement of accounting policies and principles. They are also required to state that they have a plan to comply within a reasonable

timeframe.

The derogation received may relate to one or more elements of the relevant standard.

This reflects the date of the derogation letters issued by the Department of Public Expenditure.
This is based on the detail included in the relevant derogation letter, appropriation account or correspondence with the Department of Public Expenditure.
The Office of Public Works has indicated, in its 2024 appropriation account, that full compliance with CGAS 17 is expected within three years.

- 0 QO O T

The Department of Public Expenditure has indicated that the default position for implementation of CGAS 17 is within the transitional period of five years
from the effective date. It expects that the implementation of CGAS 17 by Vote 29 will become clearer in due course.


https://assets.gov.ie/static/documents/circular-232023-central-government-accounting-standards.pdf
https://assets.gov.ie/static/documents/circular-192024-central-government-accounting-standards-2025.pdf
https://assets.gov.ie/static/documents/circular-192024-central-government-accounting-standards-2025.pdf
https://assets.gov.ie/static/documents/circular-192024-central-government-accounting-standards-2025.pdf

Voted Expenditure
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1 The functions of each
department or office may be
covered by one or more votes.

2 In presenting estimates and

reports on voted expenditure, the

Department of Public
Expenditure, Infrastructure,
Public Service Reform and
Digitalisation generally includes
the Social Insurance Fund and
the National Training Fund in
total gross voted expenditure.
These are not voted
appropriations. However, the
Department considers that their
inclusion provides a more
complete picture of overall
Government expenditure.

3 Circular 20/2024:
Requirements for Appropriation
Accounts 2024.

4.1

4.2
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4.4

4.5

Vote accounting and budget
management

Government departments and offices receive annual funding from the Exchequer
to carry out their statutory functions. Expenditure is provided for under 'votes'
approved by Dail Eireann, which cover the functions of each department or
office.! Final legal effect is given to the votes in the annual Appropriation Act.

The head of each department or office is appointed as the ‘accounting officer’ for
the relevant vote(s). The accounting officer has a statutory obligation to prepare
an annual appropriation account for each relevant voted service. Each
appropriation account shows how the outturn for the year compares with the
amount provided by Dail Eireann. These accounts are subject to audit by the
Comptroller and Auditor General.

The Appropriation Act 2024 provided for spending on voted services
(appropriations) totalling €90 billion. This was to be funded by

e the issuing to the votes of €86.5 billion from the Central Fund of the
Exchequer (called supply grants), and

e the use of certain expected vote receipts (called appropriations-in-aid) of
€3.5 billion.

In addition, unused capital funding totalling €518.7 million was carried over from
2023 for spending in 2024. This brings the total available vote funding, for 2024,
to €90.5 billion.?

This examination was undertaken to

e describe the annual voted estimates cycle

e summarise the outturn for each of the 45 appropriation accounts for 2024

e analyse the actual outturn against original and supplementary budgets, and
e highlight issues arising with the management of voted funds.

The examination team reviewed the estimates process, relevant legislation, the
2024 appropriation accounts for all votes and other relevant documents. The
latter included the circular on the requirements for the 2024 appropriation

accounts issued by the Department of Public Expenditure, Infrastructure, Public
Service Reform and Digitalisation (Department of Public Expenditure).?


https://assets.gov.ie/static/documents/circular-202024-requirements-for-appropriation-accounts-2024.pdf
https://assets.gov.ie/static/documents/circular-202024-requirements-for-appropriation-accounts-2024.pdf
https://assets.gov.ie/static/documents/circular-202024-requirements-for-appropriation-accounts-2024.pdf

1 Vote 16 Tailte Eireann; Vote 29
Environment, Climate and
Communications; and Vote 34
Housing, Local Government and
Heritage. Votes can have a
‘further revised estimate’
published where changes to their
budgets are agreed in the period
between the revised estimates
and Dail approval.

2 The deficit referred to is that of
Vote 14 State Laboratory, see
paragraphs 4.17 — 4.22.

3 The reasons were to be
submitted in writing, to the
Government Accounting Unit, to
assist policy development on the
timeliness of accounts.

4 The accounting officer is
required to sign and date the
appropriation account and a
separate introduction/statement
on internal financial control prior
to submission. Changes to an
account arising from the audit
process can result in the
appropriation account and/or the
statement being re-signed.
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Annual voted expenditure cycle

The estimates of expenditure presented to Dail Eireann for approval should
reasonably represent the amount expected that will be spent on each
departmental service. They also effectively serve as cash limits.

If, during the year, large funding adjustments are required after Dail approval of
the estimates, formal Dail approval for these adjustments must be sought. This is
done through the supplementary estimate process (see Figure 4.1). This process
may also be used to move funds between programmes and subheads, if
required. Details of supplementary estimates requested are discussed at the
relevant Dail sectoral committees before approval is sought from the Dalil itself.
Typically, these discussions take place in the final quarter of the year.

Evolution of vote estimates in 2024

The Revised Estimates for Public Services 2024, published in December 2023,
provided for total net voted funding of almost €79.5 billion across 45 votes. This
was subsequently revised on several occasions.

In 2024, ‘further revised estimates’ were presented for three voted services.!
This resulted in an increase of €22 million in the net amount approved for
spending.

Approved supplementary estimates provided a further €7 billion, resulting in an
aggregate provision of €86.5 billion (net) for voted services in 2024.

2024 appropriations

A summary of the amounts appropriated in 2024 for voted public services is
included in Annex 4A (Figure 4A.1). The outturn for the year is also shown,
together with the surpluses/deficit of appropriations over expenditure.?

Voluntary early submission of accounts

The statutory deadline for submission of appropriation accounts to the
Comptroller and Auditor General for audit is 31 March in the year following the
year of account. To facilitate earlier completion of the vote accounting process,
the Department of Public Expenditure asked vote holders with voted
appropriations of less than €100 million in 2024 to submit their appropriation
accounts, on a voluntary basis, by 11 March 2025.

Seventeen of the 22 departments and offices with appropriations of less than
€100 million submitted their accounts by 11 March 2025. The five organisations
that did not submit their accounts early were required to explain the reasons to
the Department of Public Expenditure.3

All the remaining vote appropriation accounts for 2024 were submitted for audit
by the statutory submission date of 31 March 2025.4
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Figure 4.1 Sequence and timing of the 2024 estimates process?

Budget planning

June 2023 Budgetary strategy memorandum

7
Expenditure report and estimates of

October 2023 receipts and expenditure for the
public services, for 2024

Revised Estimates for

Di mber 202
ecember 2023 Public Services 2024

Year of account

February/ ]
May/June/ Estimates a’p'proved by - ==
July 2024 Dail v
Supplementary estimates
discussed at relevant Dail
October/ committee
November
2024
Supplementary estimates
approved by Dail
\ 4

November 2024 Appropriation Act

Financial reporting

Submission of appropriation

March 2025
accounts for audit

September 2025 Publication of appropriation
accounts

Source:  Office of the Comptroller and Auditor General
Further details on the estimates and appropriation account process are set out in the Public

Note: a
Financial Procedures, published by the Department of Public Expenditure.
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Results of 2024 audits of appropriation accounts

Audits of the 2024 appropriation accounts for all votes have been completed.
Each account, together with the related audit report, is being presented to Dall
Eireann with this report.

Vote outturn
The total amount spent by departments and offices in 2024 was €89.7 billion

(see Figure 4.2). After deduction of realised appropriations-in-aid totalling €3.7
billion, the net expenditure in the year was €86 billion.

Figure 4.2 Voted expenditure outturn, 2015 — 2024
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Source: Appropriation Accounts, 2015 to 2024. Analysis by the Office of the Comptroller and Auditor
General.

Excess vote — Vote 14 State Laboratory

The Appropriation Act sets a limit on the expenditure of each vote and on the
amount of appropriations-in-aid that can be used by the vote. An excess vote
arises where

o the total of the expenditure subheads is exceeded, and/or

e ashortfall in appropriations-in-aid is not matched by savings in expenditure.

The amounts appropriated by Dail Eireann for Vote 14 State Laboratory were
total expenditure of €14,921,000 and appropriations-in-aid of €1,446,000. Actual
expenditure incurred by the Vote was €14,750,702, a saving of €170,298. Actual
appropriations-in-aid received totalled €1,266,022, a shortfall of €179,978.
Because the expenditure saving was insufficient to offset the shortfall in receipts,
the result was a net deficit (excess vote) of €9,680.
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The Accounting Officer explained that the excess vote arose because certain
charges for services provided to various county councils and the Department of
Justice, Home Affairs and Migration that the State Laboratory expected to
receive in December 2024 were not received until January 2025. The Accounting
Officer stated that the State Laboratory’s internal control checks and year-end
procedure were focused on ensuring that the expenditure did not exceed the
supply grant. There were insufficient internal control checks to ensure any
emerging shortfall in appropriations-in-aid was matched by savings in
expenditure.

The Accounting Officer also stated that an internal audit of the State Laboratory’s
invoicing process was completed in April 2025. The internal audit found a good
standard of control for the period reviewed (1 October 2023 to 14 March 2025).

The Accounting Officer outlined that the following steps have been taken to
prevent a similar situation arising in the future.

e There is an additional monthly internal control check to ensure any shortfall
in appropriations-in-aid is matched by savings in expenditure.

e The end-of-year procedure has been updated to ensure any shortfall of
appropriations-in-aid is matched by savings in expenditure.

e The debt collection policy is under review to determine if changes to the
collection activities are required.

e Additional staff resources have been added to the management board and
the finance section in the 2025 workforce plan. This will facilitate increased
internal control.

Public Financial Procedures describe the process followed where an excess vote
arises.

e The Comptroller and Auditor General reports the excess to Dail Eireann and
explains the issue to the Committee of Public Accounts, which may decide
to call and examine the vote accounting officer.

o If the Committee is satisfied with the explanations received, it can issue a
report to the effect that it sees no objection to the excess sum being
sanctioned by Dail Eireann by means of an ‘excess vote’.

e  The Minister for Public Expenditure and Reform, Infrastructure, Public
Service Reform and Digitalisation (Minister for Public Expenditure) decides
whether an excess vote should be put to Dail Eireann. Where this course is
acceptable to the Minister, s/he presents a ‘statement of excess’ to Dail
Eireann for approval. If that approval is received, the amount of the excess
is included in the following Appropriation Act.



1 There is a statutory provision to
allow unspent capital allocations
to be carried over to the following
year for use for the same
purpose, with the Department of
Public Expenditure’s agreement.
In this report, such carryover
amounts are treated as part of
the (following year’s) annual
appropriations.
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Management of vote surpluses

When a vote’s net expenditure in the year is less than the amount provided, the
surplus is liable for surrender to the Exchequer. The carrying over of certain
funding to the succeeding year is possible if approved in the Appropriation Act
for the year of account. It must also be sanctioned by the Minister for Public
Expenditure under the provisions of section 91 of the Finance Act 2004.

Surpluses were recorded by 44 votes in 2024. The 2024 surpluses totalled €996
million (see Figure 4.3). Of that amount, a total of €192 million was approved for
carry over to 2025. The balance of €804 million was due for surrender. The
reasons for the underspending recorded by each vote are disclosed in the notes
to the relevant appropriation accounts.

Figure 4.3 Surplus appropriations, 2015 — 2024

€m Amount surrendered " Amount carried forward to next year

3,000 3%

2,500
Surrender as a % of total
appropriations
1,500
1,000 1%
500
0%

2015 2016 2017 2018 2019 2020 2021 2022 2023 2024

Source: Appropriation Accounts, 2015 to 2024. Analysis by the Office of the Comptroller and Auditor
General.

Budget variances

The estimates approved by Dail Eireann represent the amounts required to meet
the estimated cost of the services to be provided from each vote and the
forecasted appropriations-in-aid. The budget variance is the difference between
these estimates of net expenditure and the actual outturn in a year.? In 2024, net
expenditure was almost €6 billion greater than the original forecast (see Figure
4.4).

For 20 votes, the net expenditure outturn was greater than the original estimate.
Figure 4.5 shows the proportionate variance between actual expenditure and the
original estimate in 2024, for those votes with a variance of more than (+/-) 10%.
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Figure 4.4 Net expenditure variance from budget, all votes, 2015 - 2024
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Source:  Appropriation Accounts, 2015 to 2024. Analysis by the Office of the Comptroller and Auditor General.

Figure 4.5 Net expenditure variance, as a proportion of the original budget, selected votes 2024

Environment, Climate and Communications 43%
Foreign Affairs ] 26%
Housing, Local Government and Heritage ] 18%
Prisons ] 12%

Office of the Attorney General

Department of the Taoiseach

National Shared Services Office

Office of the Minister for Finance

Office of Government Procurement

An Coimisitn Toghchain

President's Establishment

Policing Authority

Tax Appeals Commission
Office of the Comptroller and Auditor General -30%
Data Protection Commission -31%

Superannuation and Retired Allowances -36%

Secret Service -36%

-50% -30% -10% 10% 30% 50%

Source: 2024 Appropriation Accounts. Analysis by the Office of the Comptroller and Auditor General.
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Budget variance in Vote 29 Environment, Climate and
Communications

Vote 29 Environment, Climate and Communications had the largest percentage
overspend, at 43% (2023: 85%) above its original estimate. This was mainly due
to continued emergency measures introduced in response to increased energy
prices for domestic customers. Due to continued high prices in 2024, the
Government introduced a further scheme. This scheme provided for two
payments of around €115 each (excluding VAT) to be credited to over 2.2 million
domestic electricity accounts. The cost of these electricity credits of €520 million
(2023: €926 million) was not included in the original estimate. It was provided
through supplementary estimates.

€258 million of the €520 million expenditure incurred on the electricity costs
emergency benefits schemes in 2024 related to electricity credits applied to
domestic accounts in 2025. This amount is recorded as a prepayment and is
disclosed in the statement of financial position in the Vote 29 appropriation
account.

Exchequer receipts

All receipts of central government departments and offices are liable for
lodgement to the Exchequer, unless Dail Eireann decides as part of the
estimates process that they may be applied as appropriations-in-aid of specific
votes.

Examples of substantial receipts that are not treated as appropriations-in-aid
include Ireland’s receipts from the EU Emissions Trading System, Tailte Eireann
fees, and Data Protection Commission and Courts Service fine receipts. Such
receipts are transferred to the Central Fund and are referred to as ‘extra’ receipts
of the Exchequer. Windfall receipts are also usually brought to account in this
way. These include proceeds of significant sales of property, receipts on foot of
surplus income or profits of State companies, interest, dividends or capital
repayments and compensation.

Extra Exchequer receipts realised by departments and offices in 2024 are shown
in the notes to the relevant appropriation accounts. In 2024, these totalled €464
million (2023: €424 million). The aggregate amount of those receipts reported in
each account is set out in Annex 4A (Figure 4A.3).
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Annex 4A Vote financial outturn

Dail Eireann provides money for the ordinary services of government
departments and offices by approving estimates of the amounts required for
those services during each year. Statutory effect to those estimates is given in
the annual Appropriation Act. The expenditure is provided for under a series of
‘votes’. By law, an appropriation account must be produced for each vote. The
account must provide details of the outturn for the year against the amount

provided by Dail Eireann.

Figure 4A.1 provides a summary of appropriations for public services in 2024, by

vote.

Figure 4A.2 shows how surplus appropriations in 2024 were applied — either
through deferral of expenditure to 2025 or by surrender to the Exchequer.

Figure 4A.3 shows the Exchequer extra receipts recorded against each vote in

2024.

Glossary of terms

Supply grant

The money granted (or voted) by Dail Eireann for each
of the public services.

Deferred from 2023

Amount of capital funding not spent in 2023 and carried
over for expenditure on capital services in 2024. The
carry over of these sums was approved by Dail Eireann.

Appropriations-in-aid

Departmental receipts which, with the agreement of Dail
Eireann, may be retained to defray the expenses of the
vote to which they relate.

Total appropriations

Sum of the supply grant, deferred 2023 capital moneys
(if any) and appropriations-in-aid.

Surplus for the year

The excess of total appropriations by Dail Eireann over
the gross expenditure together with any surplus on
appropriations-in-aid. The surplus for the year is liable
for surrender back to the Exchequer.

Deferred surrender

Amount of capital funding not spent in 2024 which has
been carried over for expenditure in 2025. These
carryovers were approved by Dail Eireann.

Surplus to be
surrendered

Amount of money appropriated in 2024 but not spent in
the year or deferred to 2025, and so required to be
surrendered to the Exchequer.

Exchequer extra receipts

Departmental receipts that are not appropriated-in-aid of
the vote but are transferred to the Exchequer.
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Figure 4A.1 Summary of appropriations for public services in 2024, by vote

Vote Service Amount appropriated Outturn Surplus/deficit
Supply Deferred  Appropriations- Total Gross Appropriations- Net Gross Excess/ Net
grants from 2023 in-aid expenditure in-aid expenditure surplus (deficit in) surplus
receipts for the
year?
€000 €000 €000 €000 €000 €000 €000 €000 €000 €000
1 President’s Establishment 5,260 — 96 5,356 4,549 122 4,427 807 26 833
2 Department of the Taoiseach 37,920 — 841 38,761 34,284 810 33,474 4,477 (31) 4,446
3 Office of the Attorney General 24,053 — 722 24,775 22,112 779 21,333 2,663 57 2,720
4  Central Statistics Office 81,015 — 2,300 83,315 82,984 2,225 80,759 331 (75) 256
5 Office of the Director of Public 65,946 — 1,048 66,994 66,237 1,022 65,215 757 (26) 731
Prosecutions
6 Office of the Chief State Solicitor 52,476 — 1,144 53,620 53,450 1,498 51,952 170 354 524
7  Office of the Minister for Finance 42,434 110 6,460 49,004 44,924 7,537 37,387 4,080 1,077 5,157
8 Office of the Comptroller and 11,130 — 7,026 18,156 16,842 9,028 7,814 1,314 2,002 3,316
Auditor General
9 Office of the Revenue 532,136 — 63,500 595,636 581,081 64,714 516,367 14,555 1,214 15,769
Commissioners
10 Tax Appeals Commission 3,832 — 74 3,906 3,096 62 3,034 810 12) 798
11 Office of the Minister for Public 56,459 — 2,975 59,434 57,022 3,154 53,868 2,412 179 2,591
Expenditure, National
Development Plan Delivery and
Reform
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Vote Service Amount appropriated Outturn Surplus/deficit
Supply Deferred  Appropriations- Total Gross Appropriations- Net Gross Excess/ Net
grants from 2023 in-aid expenditure in-aid  expenditure surplus (deficit in) surplus
receipts for the
year?
€000 €000 €000 €000 €000 €000 €000 €000 €000 €000
12  Superannuation and Retired 225,388 — 666,343 891,731 871,430 726,644 144,786 20,301 60,301 80,602
Allowances
13  Office of Public Works 675,212 — 23,820 699,032 694,512 31,655 662,857 4,520 7,835 12,355
14  State Laboratory 13,475 = 1,446 14,921 14,751 1,266 13,485 170 (180) (10)
15 Secret Service 2,000 — — 2,000 1,282 — 1,282 718 — 718
16 Tailte Eireann 85,637 — 1,530 87,167 79,289 1,592 77,697 7,878 62 7,940
17  Public Appointments Service 23,403 — 870 24,273 22,811 1,077 21,734 1,462 207 1,669
18 National Shared Services Office 72,567 1,200 7,031 80,798 72,220 7,351 64,869 8,578 320 8,898
19 Office of the Ombudsman 14,496 — 486 14,982 13,817 525 13,292 1,165 39 1,204
20 Garda Siochéana 2,289,190 15,000 133,206 2,437,396 2,411,240 136,104 2,275,136 26,156 2,898 29,054
21  Prisons 489,657 — 12,230 501,887 500,692 12,402 488,290 1,195 172 1,367
22 Courts Service 154,950 — 36,333 191,283 188,773 38,313 150,460 2,510 1,980 4,490
23 An Coimisiin Toghchain 11,719 — 80 11,799 10,246 108 10,138 1,553 28 1,581
24 Justice 526,061 1,400 137,796 665,257 660,918 155,026 505,892 4,339 17,230 21,569
25 Irish Human Rights and Equality 8,890 — 203 9,093 8,916 180 8,736 177 (23) 154
Commission
26  Education 11,426,673 — 514,553 11,941,226 11,907,788 506,473 11,401,315 33,438 (8,080) 25,358
27 International Co-operation 774,319 — 1,030 775,349 773,485 1,786 771,699 1,864 756 2,620
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Vote Service Amount appropriated Outturn Surplus/deficit
Supply Deferred  Appropriations- Total Gross Appropriations- Net Gross Excess/ Net
grants from 2023 in-aid expenditure in-aid  expenditure surplus (deficit in) surplus
receipts for the
year?
€000 €000 €000 €000 €000 €000 €000 €000 €000 €000
28 Foreign Affairs 361,091 — 75,000 436,091 429,580 85,219 344,361 6,511 10,219 16,730
29  Environment, Climate and 1,759,961 1,800 9,145 1,770,906 1,733,812 10,530 1,723,282 37,094 1,385 38,479
Communications
30 Agriculture, Food and the Marine 1,717,533 45,600 436,567 2,199,700 2,123,837 476,437 1,647,400 75,863 39,870 115,733
31 Transport 3,693,308 140,920 28,455 3,862,683 3,703,080 22,474 3,680,606 159,603 (5,981) 153,622
32 Enterprise, Trade and 1,348,755 20,000 86,881 1,455,636 1,397,483 91,803 1,305,680 58,153 4,922 63,075
Employment
33  Tourism, Culture, Arts, 990,299 21,480 216,440 1,228,219 1,165,541 210,891 954,650 62,678 (5,549) 57,129
Gaeltacht, Sport and Media
34 Housing, Local Government and 8,146,571 141,000 70,854 8,358,425 8,353,058 76,485 8,276,573 5,367 5,631 10,998
Heritage
35 Army Pensions 311,998 — 5,000 316,998 304,341 4,804 299,537 12,657 (196) 12,461
36 Defence 908,173 — 24,525 932,698 931,907 32,701 899,206 791 8,176 8,967
37 Social Protection 13,444,364 — 376,986 13,821,350 13,726,920 379,004 13,347,916 94,430 2,018 96,448
38 Health 24,153,208 70,000 422,705 24,645,913 24,644,419 449,414 24,195,005 1,494 26,709 28,203
39 Office of Government 21,793 115 525 22,433 19,508 531 18,977 2,925 6 2,931
Procurement
40 Children, Equality, Disability, 7,958,290 — 29,865 7,988,155 7,866,181 30,863 7,835,318 121,974 998 122,972
Integration and Youth
41  Policing Authority 4,368 — 70 4,438 3,636 76 3,560 802 6 808
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Vote Service Amount appropriated Outturn Surplus/deficit
Supply Deferred  Appropriations- Total Gross Appropriations- Net Gross Excess/ Net
grants from 2023 in-aid expenditure in-aid  expenditure surplus (deficit in) surplus
receipts for the
year?
€000 €000 €000 €000 €000 €000 €000 €000 €000 €000
42  Rural and Community 400,908 20,000 42,669 463,577 458,925 41,252 417,673 4,652 (1,417) 3,235
Development
43  Office of the Government Chief 52,788 — 205 52,993 50,030 237 49,793 2,963 32 2,995
Information Officer
44  Data Protection Commission 28,126 — 285 28,411 19,722 320 19,402 8,689 35 8,724
45  Further and Higher Education, 3,460,549 40,091 97,746 3,598,386 3,592,257 107,869 3,484,388 6,129 10,123 16,252
Research, Innovation and
Science
Total 86,468,381 518,716 3,547,066 90,534,163 89,722,988 3,732,363 85,990,625 811,175 185,297 996,472
Source: 2024 Appropriation Accounts. Any apparent differences are due to rounding.
Note: a The net surplus is comprised of the excess of total appropriations by Dail Eireann over the gross expenditure together with the excess (deficit) on appropriations-in-aid.
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Figure 4A.2 Application of surplus 2024 appropriations, by vote

Vote  Service Net Deferred  Surplus for Surplus
surplus for surrender surrender surrendered
the year (to 2025) % of the total
appropriation

€000 €000 €000
1 President’s Establishment 833 — 833 16%
2 Department of the Taoiseach 4,446 — 4,446 11%
3 Office of the Attorney General 2,720 — 2,720 11%
4  Central Statistics Office 256 — 256 0%
5 Office of the Director of Public Prosecutions 731 — 731 1%
6 Office of the Chief State Solicitor 524 — 524 1%
7  Office of the Minister for Finance 5,157 110 5,047 10%
8 Office of the Comptroller and Auditor General 3,316 — 3,316 18%
9 Office of the Revenue Commissioners 15,769 — 15,769 3%
10 Tax Appeals Commission 798 — 798 20%
11 Office of the Minister for Public Expenditure, National 2,591 — 2,591 4%

Development Plan Delivery and Reform

12  Superannuation and Retired Allowances 80,602 — 80,602 9%
13  Office of Public Works 12,355 — 12,355 2%
14 State Laboratory (20) — (20) 0%
15 Secret Service 718 — 718 36%
16 Tailte Eireann 7,940 479 7,461 9%
17  Public Appointments Service 1,669 200 1,469 6%
18 National Shared Services Office 8,898 1,000 7,898 10%
19 Office of the Ombudsman 1,204 — 1,204 8%
20 Garda Siochana 29,054 16,586 12,468 1%
21 Prisons 1,367 — 1,367 0%
22 Courts Service 4,490 — 4,490 2%
23 An Coimisitn Toghchain 1,581 — 1,581 13%
24 Justice 21,569 — 21,569 3%
25  Irish Human Rights and Equality Commission 154 — 154 2%
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Vote  Service Net Deferred  Surplus for Surplus
surplus for surrender surrender surrendered
the year (to 2025) % of the total
appropriation
€000 €000 €000
26  Education 25,358 — 25,358 0%
27 International Co-operation 2,620 — 2,620 0%
28 Foreign Affairs 16,730 — 16,730 4%
29 Environment, Climate and Communications 38,479 — 38,479 2%
30 Agriculture, Food and the Marine 115,733 31,800 83,933 4%
31 Transport 153,622 115,253 38,369 1%
32 Enterprise, Trade and Employment 63,075 — 63,075 4%
33  Tourism, Culture, Arts, Gaeltacht, Sport and Media 57,129 24,788 32,341 3%
34 Housing, Local Government and Heritage 10,998 — 10,998 0%
35 Army Pensions 12,461 — 12,461 4%
36 Defence 8,967 — 8,967 1%
37 Social Protection 96,448 1,380 95,068 1%
38 Health 28,203 — 28,203 0%
39 Office of Government Procurement 2,931 — 2,931 13%
40 Children, Equality, Disability, Integration and Youth 122,972 — 122,972 2%
41  Policing Authority 808 — 808 18%
42  Rural and Community Development 3,235 — 3,235 1%
43  Office of the Government Chief Information Officer 2,995 900 2,095 4%
44 Data Protection Commission 8,724 — 8,724 31%
45  Further and Higher Education, Research, Innovation 16,252 — 16,252 0%
and Science
Total 996,472 192,496 803,976 1%
Source: 2024 Appropriation Accounts. Analysis by the Office of the Comptroller and Auditor General.
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Figure 4A.3 Exchequer ‘extra’ receipts 2024, by vote

Vote Service Receipts
realised
€000
1 President’s Establishment —
2 Department of the Taoiseach 80
3 Office of the Attorney General —
4 Central Statistics Office —
5 Office of the Director of Public Prosecutions —
6 Office of the Chief State Solicitor 661
7  Office of the Minister for Finance 16,516
8 Office of the Comptroller and Auditor General —
9 Office of the Revenue Commissioners 4,016
10 Tax Appeals Commission —
11 Office of the Minister for Public Expenditure, National 21
Development Plan Delivery and Reform
12  Superannuation and Retired Allowances =
13  Office of Public Works —
14  State Laboratory =
15 Secret Service —
16 Tailte Eireann 86,095
17  Public Appointments Service —
18 National Shared Services Office =
19 Office of the Ombudsman —
20 Garda Siochana 11,855
21 Prisons —
22 Courts Service 8,055
23  An Coimisiun Toghchain —
24 Justice 7
25  Irish Human Rights and Equality Commission —
26  Education 24
27 International Co-operation —
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Vote Service Receipts
realised

€000

28 Foreign Affairs —
29 Environment, Climate and Communications 205,249

30 Agriculture, Food and the Marine —

31 Transport 36,355
32 Enterprise, Trade and Employment 54,876
33 Tourism, Culture, Arts, Gaeltacht, Sport and Media 17,726
34 Housing, Local Government and Heritage 470

35 Army Pensions —

36 Defence 10,966
37 Social Protection 4
38 Health 48
39 Office of Government Procurement 22
40 Children, Equality, Disability, Integration and Youth 8,270

41  Policing Authority —
42  Rural and Community Development 16

43  Office of the Government Chief Information Officer —

44  Data Protection Commission 590
45  Further and Higher Education, Research, Innovation 1,855
and Science
Total 463,777

Source: 2024 Appropriation Accounts. Analysis by the Office of the Comptroller and Auditor
General.
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1 The OPW stated that it also
has a number of short and long-
term historical lease or licence
arrangements with non-public
bodies, including community
groups and agencies. These
agreements are in respect of
buildings for which there is no
State-use requirement.

2 The OPW also holds one
property in trust — Barretstown
Castle.

3 Itis the OPW’s policy that
major capital works are pre-
funded.

4 The term ‘science centre’ is
used throughout this report when
referring to the project overall.
Legal documents refer to the
building intended for the science
centre as a ‘museum’ or ‘cultural
building’.

5 Central Government
Accounting Standard 19 —
Provisions, contingent liabilities
and contingent assets allows the
omission of value and timing of
contingent liabilities where they
cannot be reliably estimated.

5.1

5.2

5.3

5.4

5.5

5.6

5.7

5.8

Development of a proposed national
science centre

The Office of Public Works (OPW) is responsible for managing and maintaining a
substantial property estate. The portfolio includes office accommodation for
government departments, properties for An Garda Siochana and specialised
spaces such as public offices, laboratories, cultural institutions, warehouses,
heritage properties, visitor centres and sites.

The heritage properties held by the OPW include buildings accommodating
national cultural institutions, such as premises used by the National Museum, the
National Gallery, National Concert Hall and the Irish Museum of Modern Art.
Most of the occupiers of the OPW’s buildings are statutory public bodies.?

For the portfolio it owns, the OPW bears the cost of maintenance of the building
fabric and pays for any required renovations or improvements. It also invests in
the acquisition or procurement of new buildings as required to meet the needs of
the public bodies it accommodates.

The OPW also frequently undertakes capital projects sponsored by other public
sector bodies, acting as their agent/contracting authority. Under standard
government accounting rules, expenditure in respect of such projects is carried
out by the OPW in the first instance as a charge on a client-specific ‘suspense’
account and is either pre-funded or recouped from the relevant vote.3

Focus of this examination

The 2024 appropriation account for Vote 13 Office of Public Works includes the
disclosure of a contingent liability in respect of an agreement for lease entered
into with a registered charity — Irish Children’s Museum Ltd — to accommodate
a proposed national science centre for children (the science centre).* The
disclosure note does not state the estimated cost or the anticipated timing of the
potential liability.5

The OPW entered into the original agreement for lease to provide a premises for
the science centre in 2003. This was replaced by a successor agreement for
lease of premises in 2013.

This examination was undertaken to review the circumstances that have given
rise to the contingent liability and to assess whether the agreement for lease was
executed in compliance with relevant policies and with the formal approval of the
appropriate authorities.

The examination team interviewed OPW staff members and reviewed a
substantial volume of documentation retained by the OPW. This included emails,
letters, records, legal correspondence and internal memos.


https://assets.gov.ie/static/documents/cgas-19-provisions.pdf
https://assets.gov.ie/static/documents/cgas-19-provisions.pdf
https://assets.gov.ie/static/documents/cgas-19-provisions.pdf
https://assets.gov.ie/static/documents/cgas-19-provisions.pdf

1 The taskforce was established
to make policy recommendations
aimed at improving public
awareness of science,
technology and innovation.

2 Forfas, dissolved in 2014, was
the national policy advisory board
for enterprise, trade, science,
technology and innovation.

3 It was intended that the cost of
developing the cultural building
would be borne by the developer
as part of the overall
development of Heuston Gate.
The OPW was to retain
ownership of the cultural building
on completion.
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Events leading to the 2003 agreement for lease

In July 2000, at the request of the then Tanaiste and Minister for Enterprise,
Trade and Employment, a task force, reporting to Forfas, was asked to bring
forward a proposal for the establishment of a science centre in Ireland.>? The
report of the task force recommended that the Government establish a science
centre comprising a major facility in Dublin and two related smaller centres
located in Cork and Galway.

In 2001, the OPW commissioned designs from an external architect for a major
redevelopment of a site of 3.4 hectares that it owns at Military Road,
Kilmainham, near Heuston railway station. Referred to as the ‘Heuston Gate’
development, it envisaged a competitive process to be put in place to construct
14 individual buildings, as well as restoration of protected structures and national
monuments on the State-owned land. The accommodation was intended to cater
for a mix of office, commercial, residential and cultural uses.

The Programme for Government published in June 2002 included a commitment
to “...support the establishment, following competitive funding procedures, of
interactive science centres and awareness programmes aimed at enhancing
knowledge and interest in science”.

Reports of the time indicate that several proposals to deliver a national science
centre were considered by the Department of Enterprise, Trade and
Employment. Reportedly, all the proposals included requests for provision of
premises and outlined the level of potential recurrent State support required.

The proposal received from Irish Children’s Museum Limited (ICML) included
provisions that the science centre was to be accommodated in a purpose-built
building in the Heuston Gate development.

Initial project planning 2003 to 2004

Appraisal of initial proposals

ICML had approached the OPW directly to discuss the possibility of leasing a
building to house a science and technology museum in one of the State-owned
heritage buildings. A file note, dated from April 2003, indicates that the OPW,
aware of the requirement for a cultural aspect to be included at the Heuston Gate
development, suggested the site to ICML. The provision of a modern, purpose-
designed cultural building at Heuston Gate was intended to be fully funded
through proceeds from the commercial exploitation of the wider development,
with no direct expenditure from the Exchequer or cost to ICML.3

A preliminary estimate, dated July 2003, indicated that the building would cost
around €14.3 million to construct. However, the OPW could not provide any
evidence of a formal assessment of the opportunity cost of incorporating the
premises in the Heuston Gate development e.g. in terms of best alternative
public uses foregone, or potential higher returns on the overall development.

The OPW provided the examination team with a copy of a financial plan
presented by ICML in July 2003. The plan set out the projected cash flows of the
project and included a State subsidy of €100,000 per annum towards operating
costs.
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Development of a proposed national science centre

The Department of Enterprise, Trade and Employment selected the proposal put
forward by ICML on the basis that it did not require any direct State funding, and
that the board members included internationally recognised experts in the field,
with links to the children’s museum in Boston. The Tanaiste and Minister for
Enterprise, Trade and Employment gave approval to accept the proposal from
ICML in September 2003.

The examination team found a lack of transparency surrounding the selection
process. There is no evidence that the proposal from ICML, or other proposals
received, were subject to a formal evaluation, and there is no clear evidence that
a competitive process was conducted. Furthermore, there is no evidence that the
Department of Enterprise, Trade and Employment, or any other State body,
carried out an ex ante appraisal or formal business case for the project, as was
required by the capital expenditure guidelines in force at that time, (see Figure
5.1).

No formal decision was made identifying a body to act as ‘sponsoring agency’ for
the project, and the sanctioning authority for the project was not clearly
established. As a result, the project lacked formal management, planning and
oversight arrangements from the outset.

Figure 5.1 Compliance with the Guidelines for the appraisal and
management of capital expenditure projects in the public sector,

1994
Preliminary assessment requirements Finding
Avoid premature commitments, irrevocable No evidence of preliminary or
commitments should only be made after all detailed appraisal undertaken
appraisal stages have been passed and final prior to commitment or at any
approval obtained. stage of the project.
Clear objectives understood by both the No formal appointment of
Sponsoring Agency and Sanctioning Authority. Sponsoring Agency or

. . Sanctioning Authority.
Sponsoring Agency has overall responsibility for

proper planning and management of project. No formal arrangements in place
to plan, manage or approve the

Clearly establish the appropriate Sanctioning project

Authority at the outset (e.g. Government
approval, Department of Finance, etc.)

Source: Department of Finance, 1994 guidelines. Analysis by the Office of the Comptroller and Auditor
General.

Negotiation of lease

In September and October 2003, records indicate that the science centre project
and related legal arrangements were discussed between the OPW, ICML and
the Chief State Solicitor’s Office. Correspondence was exchanged among the
parties and amendments were made to draft legal documents.
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The Chief State Solicitor's Office advised the OPW on the terms of the lease for
the building to house the science centre. It recommended the inclusion of a
conditional clause — if the Heuston Gate development did not proceed, the
agreement to lease would not have effect. However, the conditional clause was
not included in the ‘agreement for lease’ or ‘indenture of lease’. In effect, the
decision by OPW not to include this clause exposed the State to a greater level
of risk and restricted the OPW’s ability to terminate the lease agreement.

The OPW signed an ‘agreement for lease' with ICML on 29 October 2003. The

key elements of the 2003 agreement are detailed in Figure 5.2.

Figure 5.2 Key features of the 2003 agreement?

Clause

Parties to the lease
Location of premises®
Building type

Size of building

Term of lease®
Annual rent®

Completion date

Landlord’s works

Time period of
landlord’s works

Tenants works

Rescission
(circumstances under
which the agreement
for lease could be
revoked or cancelled)

Architect

Termination clause

Features

OPW (landlord) and ICML (tenant)
Heuston Gate, Military Road, Kilmainham
Construction of a new building

4,645 m?

20 years

€1 (if demanded)

7 days from the completion of tenants works or 52 weeks from
the completion of the landlords works.

Construction of a shell and core stage of a dedicated children’s
museum comprising the following: an appropriate car park for
visitors and staff; building to be fully fitted, equipped and
serviced with all utilities, computer cabling, connections and
services such that the building on completion will be turnkey;
landlord to landscape, finish the land and open spaces
surrounding the museum, and construct adequate means of
entrance and exit.

Not specified

Fit out of the demised premises as a children’s museum.

If the tenant stops focusing on running an interactive children’s
museum, goes into liquidation or seriously breaches the
agreement.

If the demised premises are required in the event of a national
emergency.

External architect

If no acceptable planning permission has been obtained by the
landlord within a period of three years, the landlord is entitled
to end this agreement.

Source:
Notes: a

Office of Public Works. Analysis by the Office of the Comptroller and Auditor General.
The 2003 agreement comprises the agreement for lease and the indenture of lease.

b Depicted in the map attached to the indenture of lease.

c Information referenced from supplementary documents outside the formal lease

agreements.
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1 The function of formally

sanctioning public expenditure

proposals transferred to the

Department of Public

" 5.29

Expenditure on its establishment
in 2011.

2 The size of the science centre
set out in the 2003 agreement for
lease was determined by the
outline planning permission.

Development of a proposed national science centre

The agreement, which was shared with the then Department of Enterprise, Trade
and Employment before it was signed, included a provision for a representative
from that Department to be appointed to ICML'’s board. The Department
appointed a board member in September 2004 and the same individual
remained on the board until 31 December 2022.

Authority to enter into an agreement for lease

When reviewing the draft agreement for lease, the Chief State Solicitor’s Office
advised the OPW to seek the consent of the Minister for Finance prior to the
execution of the agreement.! There is no evidence that the OPW sought or
received specific sanction for the agreement for lease from the Department of
Finance.

An OPW memorandum prepared in November 2003 — after the agreement for
lease had been signed — stated that the OPW held delegated sanction from the
Department of Finance to lease out State property for periods under 21 years.
The OPW deemed this sanction as sufficient authority to enter into the
agreement for lease for a term of 20 years.

The memorandum states the sanction was issued by the Department of Finance
in September 1957. The sanction referred to contains a condition that ‘economic
rents’ were to be applied in such leases, and that transactions of a novel
character would require specific sanction. The proposed peppercorn rent, and
the fact that a new building was to be constructed to accommodate the science
centre, indicate that specific Department of Finance sanction for the 2003 lease
should have been applied for.

Project planning and delays from 2005 to 2012

Planning permission for the Heuston Gate development was secured on 14 June
2005. This permission provided for a new four-storey building of 5,902 m? for the
science centre, an increase of 27% over the area set out in the agreement for
lease.?

In 2006, ICML approached the Department of Enterprise, Trade and
Employment seeking funding for the science centre fit-out costs. Records
indicate that the Department of Enterprise, Trade and Employment approved
plans to fund €4.5 million for the fit-out and design element over a four-year
period, of which €582,259 was paid from 2006 to 2008.

ICML also approached the then Department of Arts, Sport and Tourism seeking
additional funding averaging 39% of the company’s projected ongoing
operational costs. A file note in that Department records a recommendation that
a maximum of 20% of the centre’s operational costs should be provided. The
Department approved provision of a total of €650,000, of which €587,500 was
paid to the company between 2006 and 2008.
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On 5 February 2007, the then Taoiseach made a formal speech at the unveiling
of a model and architectural design for the science centre. Referring to the
science centre as a “...key project within the programme for government”, it was
indicated that the OPW would provide 80% of the initial funding for this project
through the site provision, design and building at the Heuston Gate development.
However, there were no references made to the cost of this element of the
project.

Over the period 2005 to 2008, plans for the science centre progressed. This
included a research trip to similar facilities in the USA and Canada, attended by
representatives from ICML, the Department of Enterprise, Trade and
Employment, and the OPW. Following the trip, there was a request from ICML
for additional exhibition space.

In April 2008, the OPW submitted a revised planning application for the building.
The revised application included an 8,472 m? building spanning four to five
storeys, featuring an eight-storey atrium. The proposed size was 82% more than
the building provided for in the original agreement for lease and 44% more than
the building provided for in the planning permission granted in 2005. While a
preliminary costing, dated March 2008, estimated that the re-designed building
would cost €35.8 million to construct, there is no evidence that these
amendments in scale were formally evaluated or approved. However, the OPW
has stated that the proposed increased size was approved internally at
Commissioner level.

Due to the financial crisis in the period 2008 to 2012, and the contemporaneous
property crash, the Heuston Gate development did not advance beyond planning
permission.

In 2009, ICML wrote to several government ministers seeking an update on the
status of the project. In June 2009, the Department of Arts, Sport and Tourism
decided to end its funding for the science centre project and wrote to ICML
stating that final funding of €50,000 for 2009 would be paid. This brought the
Department of Arts, Sport and Tourism’s total funding for the project, for this
period, to €637,500.

The correspondence also suggested that ICML consider a potential collaborative
project with the (then operating) Science Gallery in Trinity College. The letter
also referred to the Department of Enterprise, Trade and Employment as the
lead government department for the project.

The OPW informed ICML in 2009, 2010 and 2011 that financial constraints
existed and funding for the project was not available. In 2011, the Department of
Enterprise, Trade and Employment reiterated to ICML the OPW’s position
regarding the lack of funding available but stated that it remained ‘committed in
principle’ to the project.

Lease settlement agreement in 2013

In spring 2012, the OPW and ICML discussed the possibility of accommodating
the proposed science centre in the CHQ building in the Dublin Docklands. The

OPW formally offered accommodation in the building to ICML in October 2012.
This offer was declined.



1 In April 2011, an external
quantity surveyor estimated that
the cost of constructing the
proposed 8,472 m? building
would be €25 million.

2 The agreement for lease
contained the form of lease that
was to be granted once the
various commitments by both
parties had been complied with.
The lease has not yet been
granted as all triggering events
have not yet occurred.

69

5.38

5.39

5.40

5.41

5.42

5.43

5.44

5.45

Development of a proposed national science centre

Referral to arbitration

In November 2012, ICML signalled its intent to invoke arbitration as provided for
under the terms of the 2003 agreement. It proposed to seek to obtain an order of
specific performance requiring the OPW to ensure the science centre building
was constructed as originally designed and to compel the OPW to meet its
contractual obligations.

In the period leading up to the 2013 settlement agreement, the OPW obtained
legal advice from its appointed advisers, including the Chief State Solicitor’s
Office and senior counsel. During this time, the OPW also provided the Secretary
General of the Department of Public Expenditure with documentation on the
matter and informed the Department of the possibility of arbitration proceeding.

Legal advice indicated that the OPW'’s obligation under the agreement for lease
was legally binding and that there was a likelihood of a liability to pay damages
to ICML should the agreement be breached. The potential damages were
estimated to range from €250,000 (reflecting the amount contributed from private
donations) to €30 million. The latter figure was equivalent to the estimated
potential cost (in 2013) of constructing the building at the scale to which the
OPW had by then agreed.!

The OPW was also advised that mediation or the offer of an alternative location
for the science centre should be considered to reach a settlement with ICML
without proceeding to arbitration. However, the proposed alternative location, the
CHQ building at Dublin Docklands, was declined again in June 2013.

Arbitration was originally scheduled to take place on 30 September 2013, but it
did not proceed. Instead, a settlement was reached three days before the
scheduled hearing. The settlement terminated the agreement for lease entered
into between the parties in October 2003 and introduced a new agreement for
lease (the 2013 agreement).

Revised lease agreement main features

The new agreement provided for a building on an OPW-owned site at Earlsfort
Terrace, adjacent to the National Concert Hall, to accommodate the science
centre.? The key features of the 2013 agreement are set out in Figure 5.3.

The 2013 agreement included the provision of a building, delivered through a mix
of renovation and new build, which, at 9,580 m?, was more than double the size
of the original building planned for Heuston Gate. The OPW stated that the
increased size of building was a result of the assessment of the existing building
layout, development of plans to use a combination of new build and renovation of
existing building, and the most efficient use of the space available at the new
site.

The Public Spending Code (the Code) came into effect on 2 September 2013,
shortly before the signing of a new agreement for lease for the science centre
project. The Code set out a revised statement of the rules, procedures and
guidance to ensure value for money in public spending across the public service,
applying to all organisations that use public funds.
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Figure 5.3 Key features of the 2013 agreement?

Clause

Parties to the lease
Location of premises®
Building type®

Size of building®
Term of lease
Annual rent

Completion date

Landlord’s works

Time period for landlord
works

Tenant’s works

Rescission

Architect

Termination clause

Features

OPW (landlord) and ICML (tenant)
Earlsfort Terrace, Dublin 2
Renovation of existing state asset
9,580 m?

20 years

€1 (if demanded)

7 days from the completion of tenants works or 18 months
from the completion of landlord’s works.

Redesign the layout of the demised premises, carry out all
works and take all steps necessary to refurbish and fit out
the demised premises so that same shall be fit for use as a
first-class interactive science museum for children.

36 months

Fit out of demised premises as a national interactive
science museum for children, specifically the installations
and commissioning of the exhibits therein.

If the demised premises is required in the use of a national
emergency.

If the tenant stops focusing on running an interactive
children’s museum, goes into liquidation; or seriously
breaches the agreement.

OPW architect

None

Source: Office of Public Works
Notes: a The 2013 agreement consists of the settlement agreement and the agreement for
lease, both signed on 27 September 2013.
b Information referenced from supplementary documents outside the formal lease
agreements.

Projects exceeding a €20 million threshold required a formal cost-benefit
analysis under the Code. A cost-benefit analysis would have required a critical
assessment of the costs and risks associated with accommodating the science
centre at Earlsfort Terrace and to evaluate alternative options for the use of the
site (e.g. by the adjacent National Concert Hall, which also accommodates the
National Symphony Orchestra).

The OPW did not conduct an appraisal of the provision of the site, nor an
assessment of the cost of relocating the project to Earlsfort Terrace, prior to
committing to it as part of the settlement agreement. The OPW stated that there
was limited time to resolve the impending arbitration, and the site was
considered suitable as it was an existing vacant State-owned building requiring a
new use and investment.



1 The interdepartmental group
consisted of representatives from
the Department of Jobs,
Enterprise and Innovation; the
Department of Arts, Heritage and
the Gaeltacht; the Department of
Education and Skills; the
Department of Children and
Youth Affairs; and the
Department of Transport,
Tourism and Sport.

2 The then Department of Arts,
Heritage, Regional, Rural and
Gaeltacht Affairs; Department of
Education and Skills; and the
Department of Jobs, Enterprise
and Innovation.

3 The letter of offer stated that
the funding was provided on a
once-off basis and did not imply
any future funding commitments
by the State in respect of the
project.
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The OPW has stated that the requirement to carry out a cost-benefit analysis
was not applicable to the science centre project at the time of the 2013
agreement as the estimated cost of the proposed work was deemed to be under
the €20 million threshold. In support of this statement, the OPW provided a high-
level estimate, prepared internally, which costed the project at €13 million (see
Annex 5A). However, the estimate supplied was prepared almost a year after the
settlement agreement was signed, and is lacking the detail that would be
commensurate with a project of the proposed scale (even at a cost of €13
million). It also did not place a value on the site or existing buildings, and there
were a number of significant exclusions from the estimate. It was also
significantly at odds with the estimate independently prepared for the OPW in
2011 which had estimated the cost of constructing an 8,472 m? building, at
Heuston Gate, at €25 million (i.e. just under €3,000 per m?).

In accordance with the thresholds at the time, specific approval from the
Department of Public Expenditure was required for any project involving capital
expenditure over €20 million. However, there is no evidence that the proposed
renovation/extension of premises at Earlsfort Terrace was submitted to the
Department of Public Expenditure for approval. However, there is evidence that
the Department was aware of the developments.

In October 2013, the Minister for Public Expenditure and Reform, on behalf of
the Minister for State with responsibility for the OPW, submitted a memorandum
for information to the Government noting the agreement to lease the north block
of the Earlsfort Terrace complex to ICML for 20 years.

The memorandum also noted that an interdepartmental group, chaired by the

OPW and including five other government departments, had been established to
coordinate the State’s engagement with ICML.! The OPW has confirmed that the
interdepartmental group, chaired by an OPW Comissioner, last met in May 2014.

Following the signing of the new agreement for lease in September 2013, the
OPW provided ICML with an office space at Earlsfort Terrace which ICML has
occupied, at no charge, since 2013. The OPW stated the office space is provided
for under a clause in the 2013 settlement agreement which allowed ICML access
to the premises that may reasonably be required for preparatory work on the
science centre. The OPW also stated that as no landlord/tenant relationship
exists between the parties, rent for this office space is not chargeable.

Project delays 2013 — 2021

Planning permission for the science centre at the Earlsfort Terrace site was
obtained on 14 September 2016. The OPW stated that due to competing
priorities for scarce capital resources available to it at the time and the
unavailability of specific funding for the project, the implementation of the 2013
agreement, in line with planning permission received in 2016, did not proceed.

In September 2016, Exchequer funding of €300,000 was approved for the
recruitment of a CEO at ICML, to be provided over three years by three
government departments.? The funding was conditional on ICML securing
matching funding.® The then Department of Arts, Heritage, Regional, Rural and
Gaeltacht Affairs acted as a central paying agency. Only one payment of
€75,000 was made — in December 2016 — comprising €25,000 from each
Department/Vote.
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A series of cost reviews, undertaken by an external consultant over the period
2015 - 2018, estimated the total construction costs for the building at Earlsfort
Terrace at €36.35 million (including VAT). ! This represented almost three times
the estimate prepared internally in 2014 (€13 million).

In 2018, the Department for Culture, Heritage and the Gaeltacht and the Minister
of State for the OPW sought to bring a memorandum to government highlighting
the need for State funding to progress the project. However, the Department of
Public Expenditure considered that the memorandum should not proceed for
various reasons, including the absence of a cost-benefit analysis as required
under the Public Spending Code.

In July 2019, the Minister for Culture, Heritage and the Gaeltacht submitted a
memorandum to government regarding Project Ireland 2040 — the capital
investment programme for the arts: masterplan for development of Earlsfort
Terrace. The Minister asked the Government to note the existing legal
agreement for the development of the science centre, including both capital and
current cost estimates. However, no financial information was provided at the
time.

The memorandum outlined the then Department of Culture, Heritage and the
Gaeltacht’s intention to work with the OPW to carry out a full evaluation of the
proposal. This evaluation was also to consider the possibility of exploring
alternative approaches to delivering the science centre. However, the
examination team found no evidence that this evaluation was undertaken and
there is no specific mention of the science centre in Project Ireland 2040.

The Department of Culture, Communications and Sport confirmed that an
internal review of the project was carried out at this time. The Department stated
the review found that the project did not meet the requirements of the Public
Spending Code.

Arbitration process initiated in 2021

In 2021, the ICML initiated arbitration proceedings against the OPW because of
the unfulfilled obligation committed to under the 2013 settlement agreement. A
joint submission to the arbitrator outlined the dispute and procedure at the start.
Legal issues were later set out in the pleadings.

The arbitrator made two decisions.

e InJune 2022, a determination confirmed that ICML was entitled to specific
performance but did not direct either party to take action.

e InJuly 2022, an interim award required the OPW to apply for planning
permission, obtain tenders and pre-qualify contractors for the agreed site by
30 November 2022. The OPW was also directed to give ICML quarterly
updates and to cover the arbitration costs.

The OPW has stated that the arbitration findings are legally binding, compelling
them to proceed with the construction. The OPW lodged a new planning
application to Dublin City Council on 29 September 2022 to build the science
centre at the Earlsfort Terrace site. At the same time, pre-qualification for main
contractors commenced.



1 This cost also includes
elements such as design team
fees, development charges and
utility contributions.
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However, due to a delay in the planning application decision, the OPW did not
progress the pre-qualification process. Planning permission was granted on 28
March 2024, and the OPW has current and valid planning permission for the
science centre until May 2029.

In July 2025, ICML’s legal advisors wrote to the arbitrator noting that little
progress had been made by the OPW and requesting a further hearing to
address implementation of the interim award and to progress the final award. As
of September 2025, the arbitrator has yet to reconvene the parties or issue the
final arbitration order.

Estimates of cost

Based on a costing prepared by external advisors, the OPW estimated the cost
of delivering the project at the Earlsfort Terrace site to be €70.4 million (including
VAT) as of May 2024. This figure excludes the cost for exhibition and
planetarium fit outs, which, in line with the agreement for lease, are to be funded
by ICML. The OPW described this cost as an entire project cost, inclusive of
contingencies for inflation, and price and design risk.*

Given construction cost inflation, the project to which the OPW appears to be
committed is likely to cost in excess of €70 million, but has not been subject to a
capital appraisal process.

To date, no formal sanctioning authority or sponsoring agency has been
appointed, and it remains unclear which vote will ultimately bear the cost of the
development. Funding for the science centre is not currently included in any
department’s capital expenditure programme.

The OPW has stated that a government decision will be required to agree the
provision of capital funding and to appoint a project sponsoring agency and
sanctioning authority.

Costs to the Exchequer to date

Through State funding provided to ICML, legal costs, surveys, site works,
consultants, and statutory applications, the State has incurred over €4.27 million
on the science centre project to date (see Figure 5.4). This does not include the
costs of staff and management resources across a number of government
bodies.

The legal costs incurred to date include a payment of €307,500 towards ICML
legal costs incurred in September 2013 and OPW legal costs of €255,252. This
does not include 2021 arbitration costs which are yet to be determined. ICML
legal costs are currently under review with the State Claims Agency — the
arbitrator has determined that the OPW is responsible for these costs in full.
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Figure 5.4 Costs of the national science centre project, August 20252

2003 agreement 2013 agreement Legal costs Total
— Heuston Gate — Earlsfort (to date)
site Terrace site
€000 €000 €000 €000

Office of Public 82g° 1,370¢ 563 2,761
Works
Department of 582 — — 582
Enterprise,
Tourism and
Employment
Department of 638 754 — 713
Culture,
Communications
and Sport
Other 217¢ — — 217
Total 2,265 1,445 563 4,273

Source:  Analysis by the Office of the Comptroller and Auditor General
Notes: a The amounts paid were confirmed with the current government departments depicted in this figure.

b The expenditure incurred by the OPW was for planning applications, site surveys and consultants at the
Heuston Gate site.

¢ The expenditure incurred by the OPW was for planning applications, site surveys and consultants at the
Earlsfort Terrace site to date.

d  Consists of €25,000 from the then Department of Arts, Sport and Tourism; Department of Education and
Skills; and the Department of Jobs Enterprise and Innovation (see paragraph 5.54).

e Records indicate a total of €217,150 was paid from Forfas, Pobal, the Department of Climate, Energy
and the Environment, and Failte Ireland from 2006 to 2008. An amount of €124,200 appears to have
been paid by Forfas. The examination team could not verify the total as Forfas was dissolved in 2014.

Current market conditions

5.71  The proposal for a national science centre was approved over 20 years ago.
Since then, the context for cultural and interactive attractions in Ireland has
shifted significantly. Several facilities aimed at developing an interest in science
and/or engaging children have opened and subsequently closed, indicating
challenges in sustaining such ventures.

5.72 Separately, a privately-funded interactive science and sports centre spanning
over 10,000 m? has been operating in Sandyford in Dublin since 2018, with
approximately 300 interactive exhibits focused on science, technology,
engineering, the arts and mathematics. Given its scale, facilities and established
presence, the continued operation of this enterprise may limit the demand for
another similar attraction in Dublin. The operation of this privately funded
enterprise also raises the risk of a State aid challenge. These are factors that
may be relevant to any formal appraisal of the proposed publicly supported
science centre.
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Views of the Accounting Officer of the Office of Public Works

The proposal to develop a science centre was originally initiated in the early
2000s with a commitment in a Programme for Government. Government
sponsorship and financial support for the project was driven through the
Department of Enterprise, Trade and Employment with financial support
also to be provided by the Department of Arts, Sport and Tourism.

The role of the Office of Public Works was to design and oversee the
construction of a facility to be located at the Heuston Gate development.
The OPW's role in this respect was similar to its undertaking of capital
projects as a contracting authority for client bodies. These capital projects
are funded from the relevant Votes for these client bodies.

The project scope developed over time. Initially the Heuston Gate
masterplan of June 2003 included an outline museum/cultural space of
3,716 m?, prior to ICML being selected as operator. The October 2003 lease
with ICML for circa 4,645 m? was based on initial high-level accommodation
schedules and not a specific brief. Site visits to other science centres
indicated that the proposed space and requirements for the science centre
were inadequate, as noted in the October 2006 report prepared by the
OPW. The revised plan provided for an 8,472 m? building, with the
Department of Enterprise, Trade and Employment listed as the client on the
2008 planning application.

The 2013 lease located the centre in the largely vacant north wing of the
Earlsfort Terrace complex, which was in need of investment to maintain the
building. The site was located in a central cultural quarter with good
transport links. The building’s large rooms can support the required science
exhibits and its reuse provides a sustainable approach to preserving a
historic site. This plan provided for a science centre building totalling 9,580
m2. The increase in area relates to the re-use of an existing building and
protected structure with a higher proportion of circulation area than in the
new purpose built design proposal at Heuston Gate.

Arising from the financial constraints in 2009 development of the project
ceased. Since 2012 the project has been the subject of various legal
proceedings through arbitration processes. As the contracting authority, the
OPW has been the respondent in these proceedings with no sponsoring
department being party to the proceedings.

The most recent outcome of the arbitration proceedings is that the arbitrator
found that the OPW was in breach of its contractual obligations to construct
a science museum facility in Earlsfort Terrace in accordance with a lease
agreement entered into by both parties in 2013. In his determination of 25
June 2022, the arbitrator found that the OPW is in breach of its contractual
obligations to build the proposed museum, and that in principle, ICML was
entitled to an order of specific performance. The arbitrator then made an
interim award (26 July 2022) requiring the OPW to progress the project.

In July 2025, ICML sought a final award from the arbitrator to order the
OPW to construct the science centre at the NCH site in accordance with the
planning permission received in March 2024 and to provide a definitive
timeline showing the milestones to completion of the works.
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As Chairman of the OPW, | have advised representatives of ICML that,
notwithstanding the OPW's legal obligation to meet a final award of specific
performance from the arbitrator, once granted, that the critical issue of how
the project is financed and from what Vote remains to be resolved. | fully
accept that there is a binding arbitration award. However, the development
of the project will require further consultation with departments who
sponsored the initiation and development of this project. The Vote for the
OPW provides capital allocations for flood risk management and OPW
estate management, and does not provide capital funding for projects
outside of these defined expenditure programmes. The OPW, as a
contracting authority in this case, does not provide funding for the capital
works development for the science centre project.

In my view, and while the OPW will comply with its legal obligations, there
are fundamental questions remaining regarding funding for the operation of
the science centre in the medium-term. The issue of the source and
guantum of ongoing operational funding required for the science centre
requires examination/evaluation by the relevant sponsoring department.

| share the key learnings from this examination that the roles and
responsibilities of project sponsor and contracting authority should have
been clearly defined from the outset. More robust project governance, with a
clearly identified project sponsor, would have provided safeguards in
respect of the other clear learnings from this project, around the scope of
the project, in addition to the appropriate oversight of costs.

Conclusions

Inadequate project governance

The 2013 Public Spending Code, and the earlier capital appraisal guidelines,
clearly set out the requirement for and role of the ‘sponsoring agency’ in
effectively managing public investment projects. The sponsoring agency is
responsible for overseeing the full project lifecycle — from planning and
appraisal, to procurement and delivery, and subsequent operation.

For the science centre project, no formal decision has been identified regarding
the appointment of a sponsoring agency, and this remains unresolved to date.
This lack of formal governance arrangements has exposed the Exchequer to
unnecessary risk, and there is a lack of clarity as to what the project is expected
to achieve, and how it is to be funded. Absent a formal public sector sponsor,
this project should not have proceeded to a significant formal commitment of
public resources.

Without another public body acting in the role of sponsoring authority, the OPW
had no client for the project to develop a science centre building. Without a client
providing clear instructions and undertakings, the OPW should not have entered
a formal commitment in respect of the science centre. It also did not have the
authority to agree to the lease without a specific Department of Finance sanction
for the proposal.
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In entering into binding financial commitments in the absence of a formal client
for the science centre, the OPW effectively took on the obligations attaching to
the project. The OPW did not apply the safeguards designed to ensure that
public funds are used effectively and efficiently in the development of the science
centre project. To date, there still has been no formal evaluation or appraisal of
the project from the State’s perspective and no sanction by the Department of
Public Expenditure. On that basis, key decisions and commitments appear to
have been made by the OPW without appropriate authority or oversight.

Without a comprehensive assessment of the project's financial viability, long-
term costs and potential returns, there is no assurance about whether the
investment in the science centre potentially represents value for money or aligns
with broader fiscal priorities.

Project scope drift

In October 2003, the OPW entered into an agreement for lease with ICML for a
4,645 m? building which was yet to be constructed at the Heuston Gate site. In
the course of seeking planning permission for the building from Dublin City
Council, and in other planning exercises for the science centre undertaken with
the proposer, significant project drift occurred.

Under the replacement agreement for lease in 2013, the OPW committed to
deliver a 9,580 m? facility on the site at Earlsfort Terrace — more than twice the
size of the project originally committed to and in a much more valuable and
sensitive location.

Project cost overrun

It was originally intended that the science centre would be developed as part of a
wider property development undertaken by the OPW. By rolling the project into
the bigger scheme, it was envisaged that the science centre could be developed
without the need for direct Exchequer funding to cover the capital costs. As a
result, this appears to have been interpreted as a ‘no-cost’ project which
therefore did not require the application of the appropriate capital appraisal
controls.

While the OPW estimated project costs at various stages, there is a lack of
evidence that these costings informed the key decisions made as the proposed
building increased in scale and the original Heuston Gate development was
abandoned. Estimates of the cost of locating the project in Earlsfort Terrace do
not appear to have been prepared prior to legally committing to the provision of
the site. This indicates shortcomings in cost control and expenditure governance
which failed to protect the taxpayer’s interest.

As of May 2024, the projected cost (based on an external costing provided to the
OPW) had risen to €70.4 million (including VAT). This figure may not reflect
current market conditions and could increase further when the project is put to
tender.
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Annex 5A Reproduction of August 2014 cost estimate of
constructing the science centre at Earlsfort
Terrace site
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Architectural Services

Re: Exploration StyatiOn / Childrens’ Science Museum, Earlsfort Terrace.

This letter supersedes that of 25th August 2014. I overstated the floor area on my initial
report. The following is based on the floor areas as provided by you.

Thave examined the drawings for the above and estimate that the cost of the proposed work
would, at today’s prices, be in the region of the following:
€

New Build 7,000,000
Work to Existing 4,000,000
Demolitions and Siteworks 500.000

11,500,000
VAT 1,552,500

13,052,500

Say €13,000,000

This Estimate is based solely on block drawings with no details available. It is therefore a
high level estimate. A further breakdown of costs is not feasible.

Basis of Estimate:

» Drawing Nos. H.14.003 Proposed Basement Floor Plan, August 21014
»  Drawing Nos. H.14.003 Proposed Ground Floor Plan, August 21014

» Drawing Nos. H.14.003 Proposed First Floor Plan, August 21014

» Drawing Nos. H.14.003 Proposed Second Floor Plan, August 21014

» Drawing Nos. H.14.003 Proposed Third Floor Plan, August 21014

* Drawing Nos. H.14.003 Proposed Fourth Floor Plan, August 21014

» Drawing Nos. H.14.003 Existing Sections, May 21014

The above amounts exclude the following:
» Contingencies

«  Cost fluctuations / Inflation

»  Professional fees and VAT thereon

»  Allowance for art

» Planning and fire safety fees

»  Service charges

«  Statutory contributions

»  Development Charges

The estimate is based on a floor area of 3,904m” (New Build) and 5,336m’ (existing).
While I understand that the Mechanical and Electrical work may be carried out under a
separate contract, for estimating purposes I have applied Mechanical and Electrical costs

proportionately to the relevant area of the existing building

If you have any queries on the above, please contact me.

I
26!! August 2014
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1 There are 325 separate lease
or licence agreements in place in
respect of the 265 leased
buildings. The OPW may have
more than one lease agreement
in respect of a single building.

6.1

6.2

6.3

6.4

6.5

The OPW’s management of office
accommodation

The Office of Public Works (OPW) provides several key services for the State
including managing its property portfolio, maintaining heritage sites and
managing flood risk. It manages an estate of around 2,500 properties, including
offices for civil servants, and buildings for use by An Garda Siochana.

The OPW reported that, as of 2 April 2025, there were approximately 535 office
buildings with estimated useable space of around 875,000 m? within its estate.
This included

e 270 State-owned buildings, accounting for nearly 60% of the overall floor
area

e 265 buildings either fully or part leased, under 325 lease agreements,
accounting for just over 40% of the floor area.!

This examination was undertaken to review three main issues.

e Does the OPW collect sufficient and appropriate data to enable it to assess
the office accommodation needs of its clients?

e Are the OPW'’s lease/build/buy decisions regarding office accommodation
for its clients informed by appropriate analysis?

e Has the shift towards hybrid and remote working since Covid-19 led to a
reduction in the requirement for office space?

The examination team interviewed OPW staff and reviewed documentation
relating to the estate management function. The team also conducted on site
fieldwork at a sample of locations. In terms of investment decisions, the focus of
the examination was on those made by the OPW during the 2022 — 2024 period.

The respective roles and responsibilities of the OPW and its clients for
establishing and satisfying office accommodation needs are set out in Figure 6.1.

Figure 6.1 Roles and responsibilities in relation to office accommodation

OPW Client bodies

Engage with client bodies to remain Day-to-day facilities management including

appraised of current and emerging waste disposal, cleaning, utilities and anchor

accommodation requirements. tenant responsibilities.

Operational management of Notify the OPW of issues that could affect a

leases/licences including approval of lease or issues on site.

payments.

Property management. Managing elective works e.g. client-initiated
business/operational changes.

Liaising on the delivery of Comply with Circular 01/2025 Management

constructions, refurbishments and fit- and Maintenance of Accommodation in

outs to meet client needs. Government Departments, Offices, Central

Liaising with the Chief State Solicitor's State Agencies and Cultural Institutions and

Office on legal matters. the OPW’s Accommodation Guidelines

including managing use of space.

Source: Office of Public Works


https://www.gov.ie/en/department-of-public-expenditure-infrastructure-public-service-reform-and-digitalisation/circulars/circular-012025-management-and-maintenance-of-accommodation-in-government-departments-offices-certain-state-agencies-and-cultural-institutions/
https://www.gov.ie/en/department-of-public-expenditure-infrastructure-public-service-reform-and-digitalisation/circulars/circular-012025-management-and-maintenance-of-accommodation-in-government-departments-offices-certain-state-agencies-and-cultural-institutions/
https://www.gov.ie/en/department-of-public-expenditure-infrastructure-public-service-reform-and-digitalisation/circulars/circular-012025-management-and-maintenance-of-accommodation-in-government-departments-offices-certain-state-agencies-and-cultural-institutions/
https://www.gov.ie/en/department-of-public-expenditure-infrastructure-public-service-reform-and-digitalisation/circulars/circular-012025-management-and-maintenance-of-accommodation-in-government-departments-offices-certain-state-agencies-and-cultural-institutions/

82
6.6
6.7

1 For example, where buildings

are shared by multiple clients or

where there are multiple leases

related to a building, there will be

an increased number of datasets

on the database.
6.8

2 Code of measuring practice,
Royal Institute of Chartered
Surveyors, sixth edition, May
2015.
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Data on the office estate held by the OPW

The OPW uses an integrated workplace management system from IBM, known
as Tririga, to manage data and payments in relation to owned and leased office
accommodation. The property management function of the database went live in
2022. The database holds information on managed properties, individual
buildings at those properties and building occupancy. The extent of information
maintained on the database differs for owned and leased properties (see Figure
6.2).

Figure 6.2 Sample of information maintained by the OPW property
management function

Owned properties data Leased properties additional data

Property name Net letting area square metre

Property address Contract status
Details of the primary use Commencement date
Building class Expiration date (current)
Gross area square metre Car parking spaces
Usable area square metre Base lease rate
Percentage allocated to OPW client? Landlord information
Workstation count Payee details

Climate information® Payment schedules

Office of Public Works
Notes: a

Source:

This will be 100% where an entire property is allocated to a single OPW client. For
shared properties, it will show the percentage allocated to each client.

b For example, the system can record information in relation to the building energy rating
(BER) and the display energy rating (DEC) including the type of certificate, validity
period and the classification.

The OPW has stated that

e the scale of the managed property portfolio generates a substantial volume
of property-related data,*

e there is a project underway to collate and upload BER/DEC information onto
the database and this has currently been completed in respect of 111 offices

e it does not currently record fire safety information (e.g. service reports or fire
alarm reports) in the database and

e its responsibilities in relation to fire safety are managed through a separate
process by the relevant business unit.

The OPW provided the examination team with extracted reports from its
database on owned and leased property. The size of each property is expressed
in square metres (m?). The OPW stated that the measurement standard it uses
is the Royal Institution of Chartered Surveyors’ Code of measuring practice.?


https://www.rics.org/content/dam/ricsglobal/documents/standards/May_2015_Code_Of_Measuring_Practice_6th_Edition.pdf
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Owned office accommodation

More than one third of the office buildings owned by the OPW are relatively
small, recorded on the database at less than 500 m? (see Figure 6.3). This
includes 59 properties where the size is recorded as either zero or 1 m?.

Figure 6.3 Size of owned property, 2 April

20252
Area (m?) No. of properties
0-1 59
2 —499 46
500 - 1,999 68
2,000 — 4,999 57
5,000 — 9,999 34
10,000 — 20,000 6
Overall 270

Source: Office of Public Works

Note: a Owned property with a primary use as office.

Excluding properties where the size is recorded as zero or 1 m?, there were 44
owned office buildings for which the gross area and the usable area were
recorded as being identical. Gross area is typically higher than usable area, as it
includes other space usage such as walls, columns etc. The OPW has indicated
that these records will be reviewed as part of an overall data improvement
exercise.

The OPW stated that its previous property management system had limitations
in relation to updating information on owned-property records. The transition to
the current system in June 2022 afforded the opportunity to include additional
functionality and data fields. The OPW informed the examination team that
additional functionality will be activated in line with available data and resources.

The OPW stated that due to resource constraints, it has not been possible to
date to fully address inaccuracies, including owned properties for which no area
is recorded, across the owned-property portfolio. The OPW further stated that
these legacy issues are now being addressed with a dedicated resource recently
being appointed to assist with the prioritisation of data enhancements on owned
properties.

Leased office accommodation
The OPW provided a listing from the database of leased office property. AlImost

half of the office leases held by the OPW are relatively small, at less than 500 m?
(see Figure 6.4).
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1 The building is expected to be

the headquarters for Tailte

Eireann, the Chief State

Solicitor’s Office, the Valuation

Tribunal and the Insolvency

Service of Ireland. Tailte Eireann 6.17

is an amalgamation of Ordnance
Survey Ireland, the Valuation
Office and the Property
Registration Authority.

2 Appropriation Account 2024,
Vote 13, Office of Public Works.
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Figure 6.4 Size of leased office property,

2 April 2025
Area (m?) No. of leases
0 9
1-499 151
500 — 1,999 111
2,000 — 4,999 45
5,000 - 9,999 7
10,000 — 20,000 2
Overall 3254
Source: Office of Public Works

Note: a There are 325 separate lease

agreements in place in respect of the
265 leased buildings.

The OPW's total operating lease expenditure for 2024 was €122 million
(including VAT and other expenses). The leased office buildings with the highest
expenditure (including rent, VAT and other expenses) in 2024 were

e Miesian Plaza, Dublin 2 (€10.9 million)
e the Distillers Building, Dublin 7 (€10 million) and

e Bishop’s Square, Dublin 2 (€7.6 million).

The Distillers Building is classified on the OPW database as being ‘reserved’ (i.e.
allocated but currently unoccupied), which the OPW states reflects the fact that it
is in the process of being fitted out for clients.! The OPW stated that the lease
commenced in July 2022, with two rent-free periods which concluded in March
2024, and a total of €12 million rent (excluding VAT) paid up to the end of
September 2025.

The OPW has stated that the delay in occupying the Distillers Building has been
due to complex design and construction issues, both for the landlord and itself,
and the practicalities of dealing with multiple clients with unique specialised
requirements. The OPW expects that ‘substantial completion’ status will be
achieved for the fit-out by the end of September 2025, and the building will be
available for clients to occupy thereafter.

At the end of 2024, the OPW'’s total commitments in relation to leased office
properties were estimated at €1.1 billion.? The largest commitments related to
e the Distillers Building — €221 million, to July 2047

e Miesian Plaza — €184 million, to December 2041

e One George’s Quay, Dublin 2 — €48 million, to May 2041.
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The OPW stated that the properties listed provide long-term modern, efficient
and sustainable key infrastructure for critical government services. They were
acquired through long-term lease hold acquisition, reflecting client requirements,
market conditions, the economic environment at the time, and available funding
and have enabled it to divest itself of sub-optimal buildings that are no longer fit-
for-purpose and do not meet the expanding needs and consolidation
requirements of clients.

Sample testing of OPW data

The examination team selected a sample of eight properties (four leased and
four owned) to verify the data contained in the OPW database.

e For three of the leased buildings, the property sizes recorded in the
database matched the size referenced in the lease documentation. In the
other case, the size of the property was not included in the lease.

e The OPW was unable to provide any documentation independently
certifying the size of the four owned buildings.

The OPW stated that it is in the early stages of a process to standardise and
digitalise area measurements across its office portfolio.

The eight sampled sites were visited by the examination team. The locations
were notified in advance to the OPW and in all cases the examination team was
accompanied by the OPW employee responsible for managing the individual
sites. Issues with the data recorded were noted in three locations.

Finglas Driving Test Centre — leased

The examination team visited this site but found that despite being recorded on
the database as an office building, it is actually a heavy goods vehicle compound
for driver testing, being used by the Road Safety Authority (see Figure 6.5). The
database mistakenly records this area as over 6,400 m? of office space. The
OPW stated that this classification error is being corrected on the system.

Figure 6.5 Road Safety Authority facility, Finglas

Source: Office of the Comptroller and Auditor General
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An Garda Siochana HQ, Phoenix Park — owned

The database noted several separate buildings at Garda headquarters which the
examination team visited. However, on site, the examination team found that two
of the buildings listed on the database — the ‘clock building’ and ‘finance
building’ — were in fact one building.

Separately, a number of buildings present on the site (e.g. the International
Building and Dooley’s building) were not included in the listing of owned
buildings provided to the examination team by the OPW.

Department of Education and Youth, Marlborough Street — owned

Information provided by the OPW in advance of the visit to the Department of
Education and Youth site in Marlborough Street indicated that there were 11
active office building records for the campus. Two of those buildings were
recorded as having useable areas of 1 m2.

e  One of the buildings, recorded on the system as ‘office blocks’, could not be
identified during the site visit.

e  For the other building, labelled on the system as ‘Tyrone Annex’, the
examination team was directed on site to a building beside Tyrone House
(see building labelled as ‘No. 28’ in Figure 6.6).

The OPW subsequently informed the examination team that the entries on the
database refer to two buildings that have been demolished. It stated that a note
was entered on the system to record the demolition of the buildings but that the
building codes remained active. The OPW has confirmed that errors noted by the
examination team in respect of the sample buildings have now been addressed.

Figure 6.6 Marlborough Street

Source: Office of the Comptroller and Auditor General

Office property acquisitions and disposals

The OPW mainly sources office accommodation through
e acquisition (leasehold or freehold)

o refurbishment and fit-out of existing office accommodation.



1 A periodic tenancy may be
inferred where there is a landlord
and tenant relationship, and rent
is demanded and paid by
reference to a time period. For
example, a tenancy can be
implied by holding over premises
on the expiration of a lease.

2 The planned April 2021 census
was delayed to April 2022. The
next census is planned for
April/May 2027.
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Lease renewals

The OPW provided the examination team with a listing of 61 leases that expired
during the 2022 — 2024 period. Of those, the OPW had taken decisions to renew
the lease in 30 cases. In another 26 cases, the OPW is continuing to pay rent on
property for which the lease term has expired, but where its clients are still in
occupation under an implied or periodic tenancy.! The OPW has stated that this
practice is in keeping with the relevant landlord and tenant legislation. The OPW
has exited three of the remaining leases and two are still under consideration.

Two sample decisions on lease renewals were selected by the examination team
for detailed review.

Central Statistics Office building, Swords

The lease on a building, Unit 5/6 in the Swords Business Campus, occupied by
the Central Statistics Office (CSO), was due to expire in January 2022. The CSO
occupies Unit 4 and Unit 5/6 which are adjoining and fully connected physically
and for ICT network connectivity. Unit 4 occupied under a 25-year lease
comprises a large office space and a warehouse which holds paper copies of the
census. Unit 5/6 consists of an open plan office space, a small kitchen and some
meeting rooms. The combined area is 4,332 m2. The annual lease cost of Unit
5/6 was €142,000.

The OPW provided the examination team with supporting information for its
decision to renew the lease. This included a CSO letter (dated February 2021) to
the OPW outlining the need to retain the premises until at least Q2 2027 due to

e the expectation of a shorter period (as a result of Covid-19) before the next
census? and

¢ the anticipated extra work involved in facilitating an online option for that
census.

The letter also noted that the costs of returning the building to its pre-lease
condition and acquiring alternative accommodation would far exceed that of
retaining the building until Q2 2027.

The OPW also provided a March 2022 lease renewal report, setting out the
details of the property and the proposed new lease agreement. The new ten-year
lease included a seven-year tenant-only break clause and a diluted
reinstatement requirement to address the CSO’s concern of the costs of
returning the building to its pre-lease condition.

During a site visit on 19 May 2025, the examination team noted that while Unit 4
was busy and the warehouse was being used to store census material, there
was little use of the adjoining Unit 5/6 on that particular day. However, the
proximity and connectivity to the main unit (i.e. Unit 4) and the potential benefits
when additional temporary staff are needed before and after the census was
clear.



1 The newly available space in
Bishop’s Square included part of
the fourth floor and all of the fifth
and sixth floors, amounting to
approximately 4,284 m2.

2 The appraisal took account of
rent-free periods included as part
of the lease terms.

3 The original 35-year lease
expired in 2013. A new ten-year
lease to 2023 was subsequently
extended by a further year to
August 2024.

4 There are three main levels of
building fit-out ranging from ‘shell
and core’ which provides basic
structural elements (e.g. external
walls, roof, windows etc.) to
Category B which is customised
to the tenant and includes
partitioning, IT infrastructure,
lighting etc. Category A is an
intermediate fitout level between
‘shell and core’ and Category B.

5 Design work and a public
procurement process had to be
completed prior to
commencement of the works.
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Additional office space at Bishop’s Square, Dublin 2

The OPW has leased the lower three floors in the Bishop’s Square building since
2002. In 2018, the owners were extending the building and were actively
marketing the new space.! A cost effectiveness appraisal was commissioned by
the OPW in November 2018.

The proposed lease terms were compared to two other negotiated rental
agreements from that time, adjusting for floor areas and car parking spaces to
allow for direct comparison. Based on the net present value of lease payments
over a 20-year period, the Bishop’s Square lease compared favourably to the
two rental agreements.?

The OPW identified the Department of Foreign Affairs and Trade as having a
potential need for replacement of two existing leased properties due to expire in
the medium term.

e A property (1,056 m?) on Hatch Street was being leased (in early 2019) at a
cost of €210,000 a year. The lease had originally commenced in September
1978 and was due to expire in 2023.2 The building was considered to have
reached the end of its useful life. The OPW stated that the rental amount
was under review in early 2019, with the worst-case scenario being a
potential increased annual rent of €680,000.

e Aleased space (1,624 m?) on Clonmel Place was also due to be vacated by
April 2024. The annual cost of that lease was €804,500.

The new lease in Bishop’s Square was due to commence in Q2 of 2019 with the
building in a shell and core condition.# However, the OPW estimated during the
appraisal that fit-out works would not commence until early 2020 and that the
building would not be ready for occupation until Q1 of 2021.5

The landlord agreed to contribute approximately €1.9 million towards the cost of
Category A fit-out works (to be offset as a credit for the OPW once the works
were completed). The expected cost to the OPW to complete the entire fit-out
was €7.2 million, net of the landlord’s contribution.

A request for sanction submitted to the Department of Public Expenditure,
Infrastructure, Public Service Reform and Digitalisation (Department of Public
Expenditure) in January 2019 proposed a 20-year lease term with a tenant-only
break option after 15 years. The proposed annual rental cost was €2,440,415
excluding VAT. Provisions were included for rent reviews and a 15-month rent-
free period (September 2019 to December 2020).

The Department of Public Expenditure’s sanction for the lease was received in
February 2019, subject to a number of conditions regarding cost control, value
for money, budget and compliance with public financial procedures and building
control regulations.

The lease was signed in May 2019. Delays were encountered in getting the
building ready for use. The OPW has stated that the delays primarily related to
the impact of Covid-19 and the reallocation of OPW resources to other priority
projects such as Brexit-related works. In addition, the building was sold in 2020
which caused further complications in obtaining certification and other
documentation.



1 A contribution from the landlord
towards the cost of the Category
A fit-out works was received in
the form of an additional 9-month
rent-free period from July 2024 to
March 2025. The value of the
credit was €1.9 million.

2 S1426/2014 — European Union
(Energy Efficiency) Regulations
2014.

3 Circular 17/2016: Policy for
Property Acquisition and for
Disposal of Surplus Property.
The stated intention of the
circular is to provide high-level
guidance on what should be
considered before a decision is
made to acquire or dispose of a
property. However, the section
on lease break options states
that for leases with terms of more
than ten years, a tenant break
right must be included at the
expiry of the tenth year.
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Rent of almost €7.9 million (excluding VAT) was paid by the OPW from May
2019 to March 2024, while the property was not occupied. The net cost to the
OPW of the fit-out was €10.45 million (excluding VAT and fees) which exceeds
the amount included in the January 2019 request for sanction by over 45%.1

The Department of Foreign Affairs and Trade exited the Hatch Street building
and moved to its new premises in Bishop’s Square in May 2024. The Hatch
Street building was surrendered at the end of August 2024.

Section 8(1) of statutory instrument (Sl) 426/2014 states that a public body shall
not purchase or lease a building, or a portion of a building, for its own use unless
it has a building energy rating (BER) of A3 or higher.? Section 8(3) of the
statutory instrument sets out a number of exemptions that a public body may
invoke, at its own discretion, including for example where it intends to bring the
building to an A3 rating within three years of occupation.

The OPW stated that the exemption that could be applicable to this case is
Section 8(3)(d), whereby a public body has established that no alternative
building, rated A3 or higher, is available that is satisfactory in terms of location,
size, specification or price. It stated that as part of the 2019 appraisal process for
the additional space in Bishop’s Square, it undertook a multi-criteria analysis
assessing a range of properties that were available to lease at that time. This
analysis fed into the cost effectiveness appraisal that was inc