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1. About Carers UK 
 
1.1 Carers UK represents the views and interests of the six million people in the UK who care 

for their frail, disabled or ill family member, friend or partner. Carers give so much to society 
yet as a consequence of caring; they experience ill health, poverty and discrimination. 
Carers UK seeks to end this injustice and will continue to campaign until the true value of 
carers’ contribution to society is recognised and carers receive the practical, financial and 
emotional support they need.  

 
1.2 Carers UK is an organisation of carers, run by carers, for carers, with a reach of around 

1,500 organisations, including many run by carers, who are in touch with around 950,000 
carers between them. Including Carers Week our reach extends to around 4,000 groups and 
2.5 million carers. 

 
1.3 Carers UK runs an information and advice service and we answer around 16,000 queries 

from carers and professionals every year. We also provide training to over 2,600 
professionals each year. Our website is viewed by nearly 300,000 unique visitors and nearly 
5,000 carers are registered members of our website forum. 

 
1.4 Carers UK has offices in Wales, Scotland and Northern Ireland. This response reflects the 

views of the organisation, UK-wide. 
 
2. The context of reform 
 
2.1 Carers UK welcomed the principles of the Government’s reform proposals outlined in the 

paper 21st Century Welfare, particularly benefit simplification, making work pay and reducing 
worklessness which have long been key campaign issues for the carers movement. 
However we expressed deep reservations around what the Government’s consideration of 
means-testing, conditionality and cuts elsewhere within the welfare system would mean for 
carers.  

 
2.2 We are opposed to any moves to introduce a means-test for carers’ benefits – a change 

which would set carers’ rights back to the 1970s.  
 
2.3 We welcome the fact that the White Paper makes it clear that there will be no ‘back to work’ 

conditionality for carers. Carers UK has always strongly opposed any moves to mandate 
carers to seek work alongside caring. Evidence from existing conditionality (for lone parent 
carers and carers with disabilities) shows that this would risk undermining family care; 
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causing stress and additional costs for carers and the people they care for; increasing 
bureaucracy and incurring additional costs to the state, whilst failing to improve the 
employment prospects of carers, or reducing the welfare bill. 

 
2.4 Carers UK has strongly criticised many of the changes to welfare outlined in the Emergency 

Budget in June and the Comprehensive Spending Review. Families are increasingly fearful 
about the impact of new measures including: 

 
• £1 billion in cuts to the Disability Living Allowance (DLA) budget through the 

introduction of a new test for all existing and future claimants  
• The removal of the mobility component of DLA for those in residential care, funded by 

their local authorities 
• Time-limiting contributory Employment and Support Allowance (ESA) 
• Including Carer’s Allowance in the proposed household benefits cap 
• Moving from retail to consumer prices to uprate benefits, including Carer’s Allowance 
• The increase in VAT, which we are concerned will have a disproportionate impact upon 

carers’ expenditure1 
• The closure of the Independent Living Fund 
• Measures to control the cost of mortgage interest relief, Tax Credits, Housing Benefit 

and Council Tax Benefit. 
 

Carers UK is deeply concerned that this package of measures risks having a devastating 
impact on families affected by illness or disability and does not accept that these reductions 
are acceptable trade-offs to pay for welfare reform, or a fair way of implementing public 
spending cuts. 
 

2.5 In the White Paper, the Government has set out to tackle some of the perennial problems in 
welfare, on which reform has previously proved too difficult. Carers have been told by 
successive Government that Carer’s Allowance cannot be reformed in exclusion and that 
changes could only take place in the context of wider welfare reform. Carers UK appreciates 
that there are real challenges in reforming Carer’s Allowance, given its unique position 
within the benefits system. However, with a rapidly ageing population, and the number of 
carers expected to increase to over 9 million in the next twenty years2, Carers UK believes 
that, particularly alongside plans to reform the care and support system, it is vital that this 
opportunity is not missed to reform an outdated and unsuitable benefit.  

 
2.6 Carers UK has welcomed opportunities to meet with Ministers and officials to discuss the 

future of carers benefits. We are also grateful that the Minister for Disabled people was able 
to attend the Carers UK Carers Summit in 2009 and 2010 to hear from carers themselves.  
 

3. Summary of Carers UK response to Universal Credit: Welfare that works 
 

                                                 
1 The additional costs of disability mean that families often end up spending more on a range of VAT rated products 
like cleaning materials, detergents, continence pads, bed clothes and bandages. 
2 Facts about carers (2009) Carers UK 
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3.1 The case for reforming carers’ benefits is clear, and we welcome the Government’s 
acknowledgement of the inadequacy and unsuitability of Carer’s Allowance in the White 
Paper. 

 
3.2 Although Carers UK has consistently argued for radical reform of Carer’s Allowance, we 

strongly oppose Carer’s Allowance being drawn into the Universal Credit and therefore 
becoming means-tested. 

 
3.3 However Carers UK believes that moving carers in receipt of the carer premium of means-

tested benefits onto the Universal Credit may be of benefit. However, the full impact is 
difficult to model until details are published on the levels, thresholds and treatment of 
household income which will apply to recipients of Universal Credit.  

 
3.4 Carers UK urges the Government to assess which positive elements of the White Paper 

could be applied to Carer’s Allowance outside the Universal Credit, including benefit 
simplification and improvements to carers’ ability to juggle caring with work or study. 

 
4. The implications of the current proposals for ca rers 
 
4.1 The Government has not yet decided the future of Carer’s Allowance and the White Paper 

states that it is ‘carefully considering whether changes to Carer’s Allowance will be 
necessary to take account of the introduction of Universal Credit and provide clearer, more 
effective support for carers.’ 

 
4.2 As it stands, the White Paper’s proposals would mean Carer’s Allowance being kept as a 

separate benefit. Of the approximately 500,000 carers of working age currently in receipt of 
Carer’s Allowance: 

 
a) Approximately half (255,000) would transfer onto the new Universal Credit because 

they are in receipt of the carer premium which is paid as part of means tested 
benefits (like Jobseeker’s Allowance or Income Support).  

b) The remainder of carers, around 245,000 working age carers, would then remain on 
Carer’s Allowance as it stands.  

 
4.3 Without details of the levels of the Universal Credit basic personal amount and additional 

amounts (for disability, caring responsibilities, housing costs and children), it is not possible 
to fully assess the impact of these changes on carers in group a). However the Government 
has indicated that recipients will not be made worse-off on the Universal credit. If this is the 
case, Carers UK would welcome this change for carers in group a). Carers within this group 
who are able to engage in paid employment alongside caring may be better off as a result of 
being able to keep more of their earnings than they are at present.  

 
4.4 Crucially, the Government has also said that they will also remove carers in this group from 

any conditionality i.e. any requirement to seek work. Carers UK has warmly welcomed this 
recognition that the extent of many caring responsibilities means that juggling work with care 
is impossible for many carers. This exemption for carers is particularly important given the 
harsh sanctions that will be applied under the Universal Credit.  
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4.5 However, Carers UK urge the Government to provide better training to ensure that DWP 

frontline staff understand caring, identify Universal Credit applicants/recipients with caring 
responsibilities and do not apply conditionality to any carer  - regardless of whether they are 
a single person, lone parent, a carer who themselves has a disability, or one of a couple. It 
is critical that the exemption for carers is effectively implemented to ensure that carers are 
not caught up in aggressive new sanctions which would risk carers benefits being removed, 
or carers struggling to find replacement care as they attend work-focussed interviews. 

 
4.6 Carers UK also welcomes the Government’s pledge that carers who were receiving Carer 

Premium and who are transferred to the Universal Credit, will receive protection for their 
pensions. 

 
4.7 However we call on the Government to make it clear that carers in group b) will not be 

drawn into the Universal Credit, and urgently set out plans for reforming the financial support 
that they receive. 

 
5. Outstanding questions on existing proposals  
 
5.1 What tests will be used to identify carers in the new Universal Credit system? It is very 

concerning that Figure 10 on page 36 of the White Paper does not set out a route for 
indentifying carers alongside other relevant circumstances (ie, illness, loss of employment 
etc). 

 
5.2 Given that the Universal Credit scheme will apply to Great Britain, what are the plans for 

Northern Ireland? 
 
5.3 Alongside the Universal Credit, what are the Government’s plans to ensure that disabled 

people and carers get support from local authorities and the NHS to improve their capacity 
to engage in paid work? Carers and disabled people who want to work, continue to be 
unable to do so because of a real lack of care and support to enable them to do so. In 
particular many carers from BAME communities struggle to find culturally appropriate 
replacement care services to enable them to juggle work and care, compounding their 
exclusion from the workforce. 

 
5.4 What happens to carers in receipt of the Universal Credit when they reach retirement age? 

Carers UK hopes that there may be scope for introducing measures to ease carers’ 
transition to Pension Credit. 

 
6. The case for reform of carers’ benefits 
 
6.1 The case for reform is clear, and many of the core principles of this reform package reflect 

some of the key problems with Carer’s Allowance: particularly the need for carers who are 
able to combine paid work and caring to be ‘consistently and transparently better off for 
each hour they work and every pound they earn’, the importance of the benefits system 
being a ‘a ladder of opportunity to those who have previously been excluded or marginalised 
from the world of work’ and the resultant benefits work can bring to health and wellbeing and 
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reductions in poverty which could, as the White Paper states ‘enhance [carers’] own lives 
and the lives for those for whom they care’.  

 
6.2 The current cliff-edge earnings limit is a significant disincentive to carers taking on paid work 

alongside caring, and to carers increasing working hours if they are already juggling work 
and care. Rules which leave carers worse-off if they increase working hours, as a result of 
the 100% withdrawal of Carer’s Allowance are entirely contrary to these principles of the 
White Paper, and are a source of deep frustration amongst carers. 

 
6.3 The National Carers Strategy, recently refreshed by the Government, sets the vision that, by 

2018, carers will not be forced into financial hardship as a result of caring. The White Paper 
acknowledges that Carer’s Allowance as it stands cannot achieve that vision, as it ‘fail[s] to 
meet the different needs of carers… [and is not] effective in poverty prevention.’ We 
welcome this strong statement from the Government, which is borne out by Carers UK’s 
research which, in 2008, showed that nearly three quarters of carers were struggling to pay 
essential utility bills3.  

 
6.4 In addition, as stated in our response to 21st Century Welfare, other problems, including the 

21 hour study rule, the complexity of the benefit and the application processes prevent 
carers from claiming or receiving the benefit and further reinforce the need for urgent reform.  

 
6.5 Reports from the Public Accounts Committee4, the Work and Pensions Select Committee5 

and evidence from Carers UK’s own research set out problems caused to carers by the 
complexity of carers’ benefits. This complexity causes stress and confusion which, in turn, 
damages carers’ health and discourages them from claiming their entitlements. In particular, 
already marginalised communities, like BAME carers, struggle with the current system and 
are less likely to be in receipt of essential support. Research by Carers Week showed that 
74% of carers providing round the clock care had reached breaking point. The greatest 
contributing factor (41%) was a frustration with bureaucracy.6  

 
6.6 Carers UK research into carers’ recognition of their own entitlements showed that a third of 

carers miss out on financial support and 58% of those had missed out for over three years. 
It is clear from both Carers UK’s research and evidence from our Adviceline, that one of the 
major barriers to carers claiming their entitlements is the complexity of the system alongside 
a lack of advice and information from professionals who support families - contributing to the 
estimated £840 million in Carer’s Allowance going unclaimed each year.7  

 
7. Ensuring Carer’s Allowance remains outside the U niversal Credit 
 
7.1 As set out above, many of the principles of this reform package can be a guide to reforming 

carers’ benefits. However, as we have made clear to Ministers and officials, Carers UK is 

                                                 
3 Carers in Crisis (2008) Carers UK 
4 Supporting Carers to Care (2009) Public Accounts Committee 
5 Valuing and Supporting Carers (2008) Work and Pensions Select Committee 
6 Carers Week research (2009) Carers UK 
7 Carers Missing Millions (2010)  Carers UK 
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strongly opposed to carers’ benefits drawn into means-testing through the replacement of 
Carer’s Allowance with the Universal Credit. We believe that such a move would be deeply 
regressive, would set back gender equality and undermine family care. 

 
7.2 The right to independent financial support was hard-won by carers. The carers movement 

and Carers UK’s predecessor organisations, were started by the Reverend Mary Webster, a 
carer who found herself forced to give up work in 1954 to care for her elderly parents, but 
found herself with no independent income and financially dependent on her parents. For the 
next twenty years, carers fought for support from the welfare system in their own right, to 
prevent supporting ill or disabled relatives from pitching carers into financial dependency on 
partners, other family members or the disability benefits of the person they care for. The 
introduction of a carers’ benefit, when the majority of carers were women caring for elderly 
parents, was also a watershed moment in women’s rights.  

 
7.3 Carers UK believes that the introduction of a means-test, stripping large numbers of Carer’s 

Allowance recipients (the vast majority of whom are women) of the right to an independent 
financial income, would be a return to long out-dated gender roles of caring and would 
return many carers, particularly women, to the ‘pattern of dependency’ described in 1964 by 
the National Council for the Single Woman and her Dependants8. 

 
7.4 We also believe that introducing a means-test could render family care financially untenable 

for some families. We know that 1 in 6 carers9 have given up work or reduced working hours 
to care for ill or disabled relatives, many claim Carer’s Allowance as a result. Evidence from 
Carers UK’s Adviceline is that carers use Carer’s Allowance to pay basic bills. In households 
already coping with what may be the loss of one full time wage, along with the additional 
costs of illness or disability, the removal of £2,800 of income provided by Carer’s Allowance 
may push precarious financial situations to breaking point. When faced with giving up work 
and having no income of their own, carers may decide they could not take on caring 
responsibilities in the first place, whilst others may be forced to stop caring to return to work. 
Any significant drop in the number of families able to provide care would have an enormous 
impact on health and social care budgets as well as causing huge distress for the families 
affected. 

 
7.5 Such an undermining of family care, and the withdrawal of the Government’s recognition of 

carers’ contribution would seem contrary to values which are central to this Government’s 
agenda - strong families, civic contribution and social responsibility. The White Paper states 
that carers ‘provide an invaluable service to some of the most vulnerable people in our 
communities.’ This echoes comments made by both the Prime Minister and the Deputy 
Prime Minister who, during the pre-election debates, expressed their high regard and 
gratitude for the contribution made by carers to our society and our economy, which Carers 
UK has estimated to be over £87 billion each year.  

 
7.6 If Carer’s Allowance were subsumed into the Universal Credit and therefore means-tested, 

not only would carers above the means-test threshold lose their current incomes, but also 

                                                 
8 The History of the Carers Movement (2007) Carers UK, p.14 
9 One million give up work to care (2009) Carers UK and Ipsos MORI 
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the crucial State Pensions rights Carer’s Allowance provides through National Insurance 
(NI) credits.  

 
7.7 Although these NI could be obtained through the Carer’s Credit, introduced in April 2010, 

extremely low takeup of the Credit amongst the existing eligible group demonstrates the 
difficulties of: 

 
• Encouraging individuals to take action to solve a problem they may not be aware of – 

given the general lack of understanding of the contributory aspect of the basic State 
Pension. 

• Getting carers to take time to think about pensions planning, given that many are 
already struggling to cope with the pressures of caring and the bureaucracy of the 
social care and disability benefits systems 

• Convincing individuals to prioritise making a claim for a benefit which provides no 
immediate financial gain. 

 
7.8 Carers UK therefore has deep concerns that some carers would face a double penalty as a 

result of the means-test – risking a lower basic State Pension in retirement, on top of losing 
the independent income of Carer’s Allowance in the immediate term. 

 
8. Key area of reform for carers’ benefits outside the Universal Credit 
 
8.1 There are several important areas in which Carer’s Allowance could be reformed outside the 

Universal Credit, but in line with the principles of the White Paper to simplify the benefits 
system for carers and improve access to work and education. 

 
8.2 The level of Carer’s Allowance: In 2008, a survey of over 1,700 carers showed that 74% 

of carers were struggling to pay basic utility bills, 54% had fallen into debt as a result of 
caring and over half were cutting back on food and heating to make ends meet10. The White 
Paper acknowledges that Carer’s Allowance is not effective in poverty prevention and 
Carers UK believes that this opportunity for reform must be taken to deliver on the National 
Carers Strategy pledge to ensure that no carer is forced into financial hardship as a result of 
their caring responsibilities. Alongside raising the level of Carer’s Allowance, other changes 
around introducing an earnings taper and permitting carers to study alongside caring could 
do much to improve carers’ incomes.  

 
8.3 Whilst the White Paper states that raising Carer’s Allowance is neither affordable nor cost 

effective, Carers UK has deep concerns that the package of welfare cuts outlined in point 
2.4 risk having a devastating impact on the finances of families who provide care, many of 
whom are already struggling to make ends meet. If caring for ill or disabled friends or family 
members becomes financially untenable for carers, who feel forced to return to work there 
will be inevitable financial consequences for public services as local authorities and NHS 
services are required to provide replacement care.  

 

                                                 
10 Carers in Crisis (2008) Carers UK 
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8.4 As a result, Carers UK believes there is a significant case for increasing the level of Carer’s 
Allowance to ensure that caring is financially sustainable for families and to properly 
recognise the contribution made by carers. Several models for reform have already been 
proposed, including a two-tier benefit set out by the Work and Pensions Select Committee11. 

 
8.5 Earnings Tapers: as described in point 6.2, the existing cliff-edge earnings limit of £100 is a 

significant barrier to carers engaging in paid work, increasing working hours or accepting 
pay increases. It also causes complications for carers with fluctuating incomes (term-time 
working or when caring for someone with a variable condition, for example). The result of 
this is that carers are often required to repeatedly reapply for benefits when temporary 
periods of work come to an end, incurring unnecessary administrative burdens for carers 
and costs to DWP. 

 
8.6 One of the key features of the Universal Credit is its smoothing of the path from welfare to 

work by delivering a single taper – ensuring that individuals are both certain that work will 
pay, and clear how much of their benefit they lose as they begin to earn.  

 
8.7 As Figure 1 illustrates, the path for carers who earn alongside receiving Carer’s Allowance is 

far from smooth, and there is a strong case for implementing an earnings taper for the 
Carer’s Allowance. 

 
Figure 1: Illustration of the cliff edge as net ear nings rise 

  
Figures from submission to the National Carers Strategy: Income Task Force (2007) 

 
8.8 In 2008 the Work and Pensions Select Committee completed an inquiry into Carer’s 

Allowance. Evidence from carers organisations and, crucially, employers indicated that the 
existing earnings limit ‘represents a major barrier for carers to combine work and care, 
and/or progress in employment’. The Committee’s report, Valuing and Supporting Carers 
recommended that the Department ‘urgently commissions and publishes a thorough 
analysis of the costs and benefits of increasing the earnings limit and introducing a taper.’  

                                                 
11 Valuing and Supporting Carers (2008) Work and Pensions Select Committee 
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8.9 There would be clear advantages to carers being able to access the systems described by 

the White Paper which would allow their benefit to be ‘calculated and delivered 
electronically, automatically adjusting credit payments according to monthly income reported 
through an upgraded version of Pay As You Earn tax system,’ it be possible for this to be 
implemented from outside the Universal Credit system. However even a more standard 
taper would do much to improve carers capacity to juggle work and care, to maintain their 
careers, reduce the chances of financial hardship and, as the White Paper describes, 
‘enhance their own lives and the lives for those for whom they care.’ 

 
8.10 The 21 hour study rule: the existing rules for Carer’s Allowance mean that carers are also 

unable to combine studying for 21 hours a week or more with claiming Carer’s Allowance.  
 
8.11 DWP guidance indicates that the definition of 21 hours is flexible, can extend far beyond 

‘contact time’ of lectures and seminars to ‘any involvement in …. [an] exercise, experiment 
of project’ and is broadly applied to any course that is termed ‘full-time’ by an educational 
institution12. Carers UK’s Adviceline has heard from a carers whose Carer’s Allowance has 
been removed on the basis of studying a course termed ‘full-time’ by a college, but which 
amounts to only 14 hours of study a week. This acts to exclude carers from a wide variety of 
courses which could fit alongside caring responsibilities. 

 
8.12 In addition to preventing carers from maintaining or developing skills, this rule also acts as a 

particular bar to: 
 

• disabled carers participating fully in public life 
• carers from BAME communities who are both more likely to have caring responsibilities 

and less likely to have access to full-time education 
• women, by reducing the capacity of those who have been away from the labour market 

for long periods (such as mothers of disabled children) to gain skills for work, retrain or 
prepare for life after caring.  

 
8.13 The White Paper states that the current benefits system can ultimately trap carers on 

benefits. This rule actively prevents carers who would be able to juggle caring for 35 hours a 
week or more with studying, from engaging in education because they are unable to do so 
without the loss of their income.  

 
9. Implementation of Universal Credit 
 
9.1 With such radical reform effective implementation is crucial. This will require a large exercise 

in information dissemination and training for both DWP staff and welfare advisors across the 
voluntary, commuity and charity sectors.  

 
9.2 Carers UK calls on the Government to consult on and publish an implementation plan at the 

earliest opportunity to give opportunities for these groups and organisations, particularly 
those representing the most marginalised groups who typically struggle to access support 

                                                 
12 Paragraphs 60068 – 60072 in Decision Maker’s Guide Volume 10, Chapter 60, DWP 
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from the benefits system, to contribute to implementation planning. Whilst the Universal 
Credit may deliver simplification, this does not necessarily mean that the benefit will be 
culturally competent, for example. Carers UK has concerns that such widespread reform 
may, in the short-term, have the effect of discouraging claims from BAME and other 
excluded communities if implementation is not effectively managed. 

 
Contact: 
 
Steve McIntosh 
Policy and Public Affairs Officer, Carers UK 
Tel: 0207 378 4937 
Email: steve.mcintosh@carersuk.org 
 

    
Carers UK’s work is part-funded by the Big Lottery 


