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Distribution of the Tax Burden Across Individuals:
An Overview

Summary

Distributional issues often lie at the center of tax policy debates. Distributional
analysismay address several issues: How should thetax burden be distributed or, are
progressive (increasing as a share of income asincomerises) taxesjustified? What
isthe estimated distribution of the current system? How does a particular proposal
change that distribution?

Unlike many analyses that study optimal behavior related to allocative issues
and economic efficiency, economic analysis cannot be used to answer the questions
of how the tax burden should be distributed. Such an answer would depend on
socia preferences. Economic anaysis can, however, identify trade-offs and frame
the issue analytically. For example, a number of plausible answersto this question
could justify progressive tax structures.

Methodological issues, such as the income classifier, the unit of anaysis, and
assumptions regarding incidence all affect the estimates of the distribution of the
current tax burden. Yet al show asimilar qualitative result: the federal tax system
is progressive throughout its range, although it tends to get much flatter at the top.
Thispatternisprimarily dueto theindividual incometax, whichisquiteprogressive,
and actually provides subsidies at lower income levels. The other mgjor tax isthe
payroll tax, which is alarger burden than the individual income tax for more than
80% of the population. Thistax isfirst progressive and then regressive (effectivetax
rates fall with income). The corporate income and the estate taxes, while much
smaller, are also progressive, while excise taxes are regressive. This overall
progressive pattern has been in place historically, and is expected to continuein the
future, athough effective tax rates are currently low compared to other periods.

Unlikethefederal tax system, state and local taxestend to beregressive. Thus,
a progressive federal tax system would be necessary to prevent overall U.S. taxes
from being regressive. The combined taxes appear slightly progressive. Looking at
taxes from a lifetime perspective would move the system more towards a
proportional tax because averagelifetimeincomesreducesthevariability of income.
Studieshave suggested that overall lifetimetaxesare roughly proportional toincome.

Many different measures have been used to characterize the effects of a
particular tax change on the distribution of income. One may obtain avery different
impression of tax changes depending onthe measure used. One popular measure, the
percentage change in tax, can be misleading, because as taxes become very small
even a negligible absolute change in taxes leads to a very large percentage change.
For measuring the relative distribution of income, percentage change in disposable
income providesabetter measures of how resourcesaredistributed. By thismeasure,
the recent tax cuts made incomes less equal.

This report will not be updated.
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Distribution of the Tax Burden Across
Individuals: An Overview

Distributional effects are often central policy issues in debates over tax
legislation. While economic analysis can be used to estimate the distribution of the
tax system, or atax change (a positive or descriptive analysis), it cannot be used to
provide a normative or prescriptive analysis. Descriptive analyses indicate the
expected effects of policies, but normative analyses indicate the optimal policy.
Most normative analysisin economicsisfocused on efficiency. Even in the case of
distribution issues, however, economic analysis can be used to facilitate the
understanding of desirable distributions, measure them correctly, and determine the
implicationsof different assumptionsabout socia welfarefor theoptimal distribution
of the tax burden.

Thefirst section of thisreport, whichisnormativein nature, therefore discusses
different phil osophiesabout how thetax burden should bedistributed, and what those
philosophies imply for the shape of the tax system. In particular, it addresses the
guestion of the justifications for a progressive tax system (one where the share of
income collected as a tax rises as income rises). This section is presented for the
interested reader, but is not a necessary preliminary to examining the analysisin the
second section, which presents estimates of the distribution of the federal and total
U.S. tax burden. The third section of the report discusses the measures that can be
used to characterize the distributional effects of tax changes.

Is a Progressive Federal Tax Structure Justified?

There are two separate, albeit related, questions about tax burden distribution.
One of them is how to pay for the goods that the government provides (such as
national defense, or highways). The second issue is whether the tax system should
beused for direct incomeredistribution; inthat case the optimal tax burden depends
on the degree to which redistribution is deemed desirable.

How Should Taxes be Levied to Pay for Government
Spending?

Even if an economy had no redistribution, it would be necessary to provide
“public goods’ (such as defense, roads, etc.) — and to determine how taxes should
be collected to pay for these goods. A public good, in its purest form, is one that
each person can enjoy without detracting from anyone el se’ sconsumption and where
thereisno way to exclude a person from enjoying it. Asaresult of thelast effect, in
most cases such goods would not be provided by the private market or would not be
provided efficiently.
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Many goods are not pure public goods, but have aspects of public goodsin that
person A benefitsfrom person B’ sexpenditure— such quasi-public goods (or goods
with positive external effects) would be provided in the private economy but not in
sufficient amounts. To supply these and pure public goods it is necessary to raise
revenues through taxes and distribute the resultant taxes' burden somehow among
the society’ s members.

The distribution of the tax burden with respect to taxpayers incomes may be
characterized as progressive, proportional, or regressive. The behavior of the
effective tax rate — the share of income paid in taxes — determines this
classification. If the share rises with income, the distribution is called progressive,
if it stays constant, it is proportional, and if the share falls the distribution is called
regressive.

Federal taxes, taken one by one, fall into al of the three categories. For the
working population, the payroll tax isfirst proportional, then regressive, because its
ratefallsoncetheceiling of taxablewagesisreached. For the population asawhole,
the payroll tax rate rises initially, and would therefore be first progressive, then
essentially proportional, and for higher income ranges, regressive. Excise and sales
taxes are generally regressive, especially those imposed on products primarily
consumed by lower income individuals, such as cigarettes. The income tax is
progressive, and even provides subsidies (negative taxes) for lower incomeworking
individuals, often through the earned income credit. The corporate income tax is
imposed on corporate profits as a proportional tax, but its burden on individuals
depends on behavioral responses, as discussed subsequently in the Incidence
Assumptions subsection of this report.

Most people would judge that a tax-collection system isfair if it satisfies two
limited criteria horizontal and vertical equity. The criteria state respectively that it
is desirable (i) for taxpayers with the same “capacity to pay” to face the same tax
liability in dollar terms and (ii) for liability to increase with ability to pay. The
application of both depends critically on definitions of the same “capacity to pay,”
which is difficult to determine for the families of different size and other
characteristics.

Even under aregressive tax system, a higher income taxpayer may pay higher
taxesin dollar terms than alower-income taxpayer. What decreases is the share of
the tax paid to the income. Therefore a regressive system could still satisfy the
principles of vertical and horizontal equity.

Two Alternative Principles of Burden Distribution

Traditionally there are two theoretical notions of how tax payments should be
assigned. Oneisthe benefit principle and another is the “ability to pay” principle.

Benefit Principle. The benefit principle smply states that taxpayers who
benefit from government services should bear the burden of the tax used to finance
the services. The benefit principle seemingly has its roots in market-inspired
solutions to paying for public goods. It is commonly associated with such taxes as
the gasoline tax, used to finance highways. While such taxes are not voluntary, as
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free-market purchases are, they are directly related to the value individuals receive
from public goods.

The benefit principle hasamuch broader reach, if one allowsindividualsto pay
variable pricesreflecting their willingnessto pay, rather than each individual paying
the same amount.! Higher income individuals have agreater willingness to pay for
socia goods because they have more income. They also might find some goods,
such as defense and police protection, more valuable because they have more
property to protect.

Under this principle, the distribution may be regressive, proportional, or
progressive, depending on whether the taxpayers’ income elasticity is greater than,
equal to, or less than the price elasticity.? Unfortunately, it is difficult to estimate
theseelasticities, particularly for national level expenditureswherethereisno cross-
sectional variation. Some studies of municipal spending or spending on local
education generally indicate that income elasticity exceeds the price easticity,
providing some support for progressive taxes using the benefit principle.® Thereis
also someinternational evidencethat tax sharesriseasincomerises: accordingtothe
World Bank*, high income countries have taxes as a share of output that are over
twice as high aslow income countries, and expenditure shares that are almost twice
aslarge.

Ability to Pay. The*“ability to pay” principle suggeststhat peoplewith higher
incomes should pay more than those with lower incomes. Y et the standard does not
answer the question of how much more. Its policy implications are based on a
diminishing marginal benefit of a dollar assumption — the widely-accepted belief
that the value of an additional dollar of incomefalls, asincomerises, i.e. arich man
values an additional dollar less than a poor.

Y In theory, one can use a model to determine both the quantity of a public good and the
share paid for by each individual, which is called a Lindahl equilibrium. See E. Lindahl,
“Just Taxation — A Positive Solution,” in Classics in the Theory of Public Finance,
Richard Musgrave and A.T. Peacock, eds. (New Y ork, St. Martin’s Press), 1958.

2 Thisfollows from the fact that the income elasticity is the percentage change in quantity
demanded divided by the percentage change in income, and the price éasticity is the
percentage change in quantity demanded divided by the percentage changein price; hence
the percentage changein price divided by the percentage changeinincomeistheratio of the
income elasticity to the price elasticity.

® Theodore C. Bergstrom and Robert P. Goodman, “ Private Demand for Public Goods,”
American Economic Review, vol. 63, June 1973, pp. 280-296; Theodore C. Bergstrom,
Daniel L. Rubinfield, and Perry Shapiro, “Micro-Based Estimates of Demand functionsfor
Local School Expenditures,” Econometrica, vol. 50, Sept. 1982, pp. 1183-1205; Edward M.
Gramlich and Daniel L. Rubinfield, “Micro Estimates of Public Spending Demand
Functions and Tests of the Tiebout and Median-V oter Hypotheses,” Journal of Palitical
Economy, vol. 90, June, 1982, pp. 536-560.

4 Thisinformation can be found on the World Bank website, at
[http://devdata.worldbank.org/external/dgsector.aspW=0& RMDK=110& SMDK=473892].
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Notions of ability to pay have generally appealed to some measure of equa
sacrifice. Potential measures of “equal sacrifice” include equal absolute sacrifice
(each person’s welfare declines by the same amount), equal proportional sacrifice
(each person’ swelfaredeclinesby the same proportion), and equal marginal sacrifice
(each person’s “displeasure” from taking away an additional dollar is the same).

Equal absolute sacrifice would suggest proportional taxation if the marginal
benefitsof adollar of incomefell proportionally withincome. That s, following this
principle, if person A with five times as much income as person B values a dollar
approximately afifth as much as B, then for every dollar one collects from B, one
collects$5from A. Inthisexample, the principleimplied aproportional tax system.
If the marginal benefit of adollar diminishes, but at afairly slow rate, aregressive
tax system could also be consistent with the principle, while if it diminishes at a
faster rate, a progressive tax would be appropriate.

Anaternative measure of sacrificeisequal proportional sacrifice. Thismethod
is much more likely to justify a progressive tax system, but it too depends on how
fast the value of an additional dollar declines with income. There are many
reasonable functional formsthat do not support progressivity.®

The equal marginal sacrifice principle suggests steeply progressive taxes that
will collect the least valued dollars in the economy. The result also uses the
assumption that the value of adollar fals asincomerises. Under this principle, in
contrast with the previous two cases, the progressivity does not depend on the rate
with which the value declines.

Thus, without further information on the nature of welfare and the exact
standard to be used, the ability to pay criterion does not necessarily justify regressive,
proportional, or progressive taxes. The equal marginal sacrifice principle suggests
an extreme degree of progression.

Distribution as a Public Good

Before discussing general principlesof a“just” income distribution we discuss
direct redistribution itself as a public good.

There is normally a natural conflict between equity and efficiency objectives
when the equity criterion suggests redistribution or progressive tax rates. That
conflict occurs because taxes distort behavior and reduce economic efficiency. It
meansthat the" sizeof thepie’ becomessmaller. Thereare, however, circumstances
in which redistribution can enhance rather than reduce efficiency — when
redistribution itself is a public good. Recall that a pure public good can be

®> For example, a utility function of the form u = y? where u is utility (an index of
individual’ swelfare or “happiness’), y isincome and aiis a constant greater than zero and
lessthan one, would suggest aregressive tax structureif equal absolute sacrifice were used,
aproportional tax structureif equal proportional sacrifice were used, and a progressive tax
structure if equal marginal sacrifice were used.
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characterized as a good where one person can benefit from the good without
detracting from another’ s benefit.

Redistribution can, in fact, be characterized as a public good.® Suppose that
higher and middle income individuals care about the poor and their welfare — that
is, they benefit from knowing that the poor have more income. In this case,
redistribution isapublic good because A’ s contribution to the poor benefitsB. Such
redistribution is under-supplied in an open economy, and so thereisjustification for
redi stributing to the poor — based not on aconcern about the welfare of the poor, but
rather about the welfare of therich.

Thenon-poor may also benefit in other waysfrom providingincometo the poor,
such asareduction in crime.

Secondly, some redistribution that occurs in the economy may be justified as
insurance in circumstances where private insurance markets do not work well. A
socia safety net may be regarded as insurance against falling, for whatever reason,
on hard times. Certain features of our social safety net, such as unemployment
compensation, need-based transfers (such as food stamps and Medicaid), and
retirement benefits (Social Security and Medicare) may be justified in part as an
attempt to deal with failure of private insurance markets.

How Should Income in the Economy be Distributed?

It is possible to go beyond theissue of the provision of public goods (including
redistribution) and ask a more general question: should income in society be
redistributed to achieve a more equitable society — that is, a “just income
distribution.”

There are three basi ¢ philosophical approachesto the question of ajust income
distribution: the endowment approach, the utilitarian approach, and the egalitarian
approach. There are also permutations of each approach.’

Endowment, Utilitarian, and Egalitarian Approaches. Theendowment
approach says that people should get what they earn. Inits simplest form, it would
imply no redistribution at al. Variations include allowing people to get what they
earn in a competitive economy, so that excess profits arising from market power
should be redistributed; to keep their labor earnings, so that assets and earningsfrom
assets should beredistributed; or to keep what they would earn if they started equally
in terms of wealth and family status. The last would, in theory, permit differences
in income based on effort and willingness to take risk and innate earning ability, in

¢ This argument was made in afamous economics article: Harold M. Hochman and James
D. Rogers, “Pareto Optimal Redistribution,” American Economic Review, vol. 59, Sept.
1969, PP. 542-557.

"Thediscussion in this section can befound in public finance textbooks. See, for example,
Richard and Peggy Musgrave, Public Finance in Theory and Practice, 5" ed. (New Y ork:
McGraw-Hill), 1989 and Harvey Rosen, Public Finance, 6" ed. (New Y ork, McGraw-Hill
Irwin), 2002.
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contrast to the first approach that would also permit differences in income based on
inherited wealth. While the endowment philosophy does not support direct
redistributiontoyield ajust society, the benefit principleisphilosophically consistent
with endowment notions of income redistribution and may support progressive
taxation.

The endowment approach suggests there should be little or perhaps no
redistribution, which is difficult to argue as a case of distributive justice. For
example, it suggests that people with mental and physical disabilities that prevent
them from working at a normal wage and who have no family to rely upon, should
have little or no income. Given that people do have different innate physical
endowments, many would argue that there is nothing especially fair about a system
that allowsindividualsto have varied earnings based on inherited characteristics. At
the same time, it seems unfair to penalize higher income people who have those
incomes because they worked harder or undertook more risk. On the whole, there
may be alot of support in our culture for allowing people to keep most of the fruits
of their labor, but aso a distaste for allowing individuals limited by circumstances
of birth to suffer poverty.

The absolute lack of redistribution may also be inefficient, because of the
presence of public goods in externalities in the real world, as discussed above. It
means that everyone can be made better off, or not worse off, by allowing some
redistribution.

The utilitarian approach says that society chooses to maximize welfare in the
economy — a “greatest good for the greatest number” philosophy. The simplest
utilitarian welfare measure is ssimply one that adds up al the welfare of the
individual s in the economy and tries to make shifts that will make that welfare sum
thegreatest. Such an approach suggests that income should be shifted to those who
are able to benefit the most from it at the margin.

This sort of assumption also implies an extremely progressive tax system in
somecircumstances: if weassumethat all individual sare otherwiseidentical and that
the value of each dollar of income declines as income rises (i.e. a dollar is more
valuable to a poor man than to rich one), and ignore behavioral responses, then total
welfareisgreatest when all individualsincomesareequal. Thisredistributionwould
require a 100% tax on incomes above a certain level to be redistributed until
everyone hasthe sameincome— asuper-progressivetax system, with positivetaxes
at the top and negative taxes at the bottom.

Whiletheideaof the“greatest good for the greatest number” sounds attractive,
its practical implementation is ambiguous, because there is no objective measure of
“welfare” and no objective method of describing a maximum social welfare. The
assumption of identical individuals may be a reasonable approximation for policy-
making, but in reality individuals are not identical .

Thethird type of approach isthe egalitarian approach, which saysthat everyone
should be equally happy. In this case, the government would make transfers to the
poor and also transfer more money to those who enjoy it lessso astoraisetheir level
of happiness. Aswith the case of the utilitarian measure, if one assumes all people
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areidentical and that thevalue of an additional dollar of incomefallsasincomerises,
an aggressive redistribution scheme should be called for to equalize everyone's
income. Both utilitarian and egalitarian welfare functions are consistent with the
ability-to-pay principle.

A variation of the egalitarian approach which takes into account behaviora
responsesiscalledthe”maximin” or “Rawlsian” criteria. Withthisapproach, society
redistributes so as to maximize the welfare of the poorest individual. With no
behavioral responses, and identical enjoyments of income, society would again
equate income by taxing away al income above the average and giving it to those
below the average, but with behavioral response, a 100% marginal tax on the rich
would not work because it would cause individuals to reduce their work effort. In
the Rawlesian system one would raise the tax just high enough so that the revenue
to bedistributed was greatest. It has been argued that thisapproach would reflect the
choicesrisk-averse individualswould make asasocial contract if they had to decide
on the distribution of income before they knew which position they would fill in
society.

One of the problems with using a welfare function, such as the utilitarian
function, which might be persuasive to people as a practical guide to dealing with
income distribution, is that it does not take account of the possibility that income
varies because people differ in their work effort and risk taking. While many people
might feel it is appropriate to redistribute income to lower income individuals
because they do not have the capabilitiesto earn ahigher income, they arelesslikely
tofavor redistribution to peoplewho earn less because they work less or becausethey
do not work as hard as the average person.

Similarly, evenif everyonewereidentical inwealth, and innate ability and work
effort, incomeswould vary if some peopletook morerisksthan others. Taxing away
the returns to risky projects and providing a guaranteed cushion against any risk
would make risk-taking irrelevant to economic decisions. As aresult, individuals
might be willing to take more or less risk than appropriate, and an optimal level of
risk-taking isimportant to the efficient operation of an economy. Since differences
in income that arise from innate capabilities or inherited wealth (whether financia
and physical wealth, or human wealth provided by one's family) cannot easily be
separated from those that arise from work effort and risk-taking, it is more difficult
to assessthe appropriate level of redistribution. Nevertheless, itisclear that appeals
to asocial welfarefunction do suggest that incomeredistribution may be appropriate.
The U.S. tax system including all government layers actually engagesin very little
means-based redistribution, however.

What are the Implications for Tax Burden Distribution?

Unfortunately, these guidelines about redistribution and about rulesfor paying
for government expenditures do not provide a concrete answer as to how the tax
burden should be distributed. What is perhaps most interesting about the analysisis
that certain social welfare philosophies that might seem compelling do potentially
support progressive taxation, as does the benefit principle of charging for public
goods. Theability to pay criteriafor charging for public goods, while often invoked
to support progressive taxes, however, provides little guidance without more
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information on individuals' preferences, unlessthe marginal equal sacrificeformis
assumed.

It is also important to keep in mind that even if the federal tax is progressive,
such progressivity may be needed to offset state and local taxes that tend to be
regressive, in order to avoid an overall regressive U.S. tax system.

The Estimated Distribution of the Tax Burden

Several public and private organizations have produced distributional tables.
The governmental entities include the Treasury Department, the Congressional
Budget Office (CBO), and Joint Committee on Taxation (JCT). Some of the private
researchers involved in this work include the Urban Institute and Brookings
Institution Tax Policy Center (TPC), and the Institute on Taxation and Economic
Policy (ITEP) of Citizensfor Tax Justice (CTJ).

Their analyses vary in severa ways, including how they define income, the
definition and ordering of tax units, and the taxesincluded. The following several
sections discuss the rationale behind certain methodological choices and report the
results of distributional analyses for different organizations, for different time
periods, and for different kinds of taxes.

We present these measures as effective tax rates, which makes comparison
meaningful despite the methodological differences. The effective rates are smply
the ratio of taxes paid to the income measure. They are different from the statutory
marginal rates that apply to an extradollar of taxable income only. When effective
tax rates rise with income a tax system is progressive, it is proportional when
effective tax rates are relatively constant, or regressive, if effective tax rates fall as
income increases.

The Concept of Income

The theoretical discussion of the previous sections operated with a concept of
“income,” but what is the practical meaning of this word? There are severd
“incomes” mentioned in instructions to a single tax form — gross, adjusted gross,
and taxable — to mention just three of them. Most states have state-specificincome
measures, such as “Wisconsin Income,” usually different from the federal analogs.
Other, non-tax, entitiesmay use their own definitions of income better suited to their
objectives.

Economicincomeencompassing all sourcesregardlessof their taxability would
be the best descriptor of the taxpayer’'s access to economic resources, but,
unfortunately, none of the accounting or tax concepts of income exactly matchesit.
The discrepancy may happen for many reasons; one of them is statutory exclusions
of certain items from income. For example, employees may have an option of
purchasing their medical insurance through their employers with “pre-tax” dollars.
“Pre-tax dollars’ clearly represent income in the economic sense of this word,
because empl oyees can use them to consume, in this case— medical coverage. Yet
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they do not enter the calculation of “gross income” for individual income tax
purposes, because of the special treatment of these transactions by law.

Organizationsproviding distributional analysesuse measuresof incomethat are
expanded from tax measures, such as adjusted grossincome (AGl). They estimate
amore comprehensive income using various techniques. One of them, Treasury’'s
Office of Tax Analysis (OTA), used Family Economic Income (FEIl) as taxpayers
income measurein a1999 paper.? The starting point of theintended income measure
was the definition of income asthe sum of consumption and the change in net-worth
in agiven period — commonly referred to as Haig-Simons income. This measure
would include both cash and non-cash income, such as imputed rent on owner-
occupied homes — the payments homeowners would have to make if they rented
their dwellings instead of owning them.

OTA modified thisdefinition in several ways. First, under the definition some
retirees drawing largely on their savings would appear to have no or little income,
because their consumption would be offset by a change in their net worth. At the
sametime, thismoney may betaxable, depending on the savingsvehicleused. Their
tax burden relative to their comprehensive income would appear extremely high
because for several types of retirement accountsincomeistaxed onwithdrawal. To
correct for this mismatch, Treasury includes pension benefits in FEI. Another
departure from the definition of income is exclusion of non-cash transfers, such as
Medicare benefits, caused primarily by data limitations.

Other analyses use measures of income that may not be as broad as economic
income, but broader than AGI. Inits distributional table in 2003,° Treasury used a
dlightly narrower measure than in its 1999 study, cash income. CBO measures
income as pretax cashincome plusin-kind transfers.*® JCT expanded AGI by adding
tax-exempt interest, employer contributions for health plans and life insurance,
employer share of FICA tax, worker’'s compensation, nontaxable social security
benefits, insurance value of Medicare benefits, aternative minimum tax preference
items, and excluded income of U.S. citizens living abroad.™* The Brookings Urban
Tax Policy Center initially used a narrower measure, but their current measures use
both economic income and cash income. The choice of the income measure is
influenced by dataavailability and other technical considerationsaswell asthetypes
of taxes being distributed.

8 Julie-Anne Cronin, U.S Treasury Distributional Analysis Methodology, U.S. Department
of Treasury, Office of Tax Analysis, OTA Paper 85, Sept. 1999, p. 7.

° This distributional table was issued as a press release on May 22, 2003 and examined the
effectsof the 2003 tax cut. It did not provide data, however, for measuring the effective tax
rate, because it did not include a measure of income.

10 Congressional Budget Office, Effective Federal Tax Rates Under Current Law, 2001 to
2014, Aug. 2004, p. 2.

1 See U.S. Congress, Joint Committee on Taxation, Distribution of Certain Federal Tax
Liabilities by income Class for Calendar Year 2001, JCX-2-01, Feb. 27, 2001, for details
on methodology and pre-EGTRRA distribution tables for 2001, and CRS Report RL31907,
The 2003 Tax Cut: Proposals and Issues, by David L. Brumbaugh and Don C. Richards,
for the JCT’ s 2003 and 2008 estimates.
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Using an expanded adjusted gross income (AGI) or cash income measure is
simpler and requiresfewer assumptions, butit canmislead. For example, individuals
may be accruing huge gains in assets, such as their houses, relative to their cash
income. These problems with measuring income are reduced, however, when
distributions are reported based on population shares (such as quintiles) rather than
dollar amounts. On the other hand, dollar amounts lend a concreteness to a
distribution table.

The overall tax burden measured as a share of AGlI, or expanded AGI, would
always appear higher than when measured as a share of comprehensive income.
Also, any change in the distribution would appear to be more pronounced when
measured as a percentage of AGI, because AGI would normally be lower than
comprehensive income. For example, the comparison between AGI and FEI
measures for 2000 shows that the former is smaller than the latter: $5,649 billion
versus $8,419 hillion.*? This relationship between the two measures is likely to
persist acrosstime.

Some distributions may be reported based solely on AGI, which may be agood
choice for a quick “back-of-an-envelope” analysis, but it is preferable to use more
comprehensive income measures whenever technically feasible. None of the
organizationsengaged inregular distributional analysisrely solely on AGI, however.

The measure of income can also affect impressions of tax burden unless
distributional tables are presented based on population shares rather than measures
of income.

Unit of Analysis

Another question facing the researchersis how to measure the unit of analysis,
and also whether and how to account for differences in tax unit composition,
especially when ordering data by population share (such as lowest quintile, second
quintile, etc.). The unit may be the family, the household, or the taxpayer unit. In
many cases, these units would be the same, but in others they would not. For
example, an adult working child living in the parent’s home may be part of the
household, but would be a separate tax-filing unit.

In addressing unit composition, regardless of method of classification, issues
arise with respect to ordering taxpayers. It isobviousthat alarge family may have
more income than a single person, but till have the same ability to pay. Whereis
that family to be placed in ordering unitsfor distributional analysis— with the same
families by ability to pay or with the same by income but of different size?
Researchers differ in their answers.

The first approach, used by most organizations, is not adjusting for the size of
the unit a all. This approach can be argued to implicitly assume that income
necessary to maintain agiven standard of living for one person isthe same asthe one
for four persons, which is certainly not realistic. Nevertheless, this approach is

12 Cronin, U.S Treasury Distributional Analysis Methodology, p. 12.
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common. It is straightforward, eliminates some sources of ambiguity, and is the
easiest to implement from atechnical standpoint.

If households' positionsin the income distribution are to be adjusted by family
or household size, researchers must determine how to make adjustments. One
possibility is dividing the burden by the number of persons, in other words
conducting the analysis on a per capita basis. This approach fails to recognize the
economiesof scalelarger tax unitsenjoy: buying afour-bedroom residenceisusually
lessthan twice as expensive as buying atwo-bedroom unit. A price of abedroomin
the first case would be lower than in the second. In away, the purchasing power of
adollar would be higher for alarge household compared to a small one.

Several adjustment methods lie between these extremes. CBO orders
households by ability to pay using this method: it dividesincome by the square root
of the household’ssize.”® In this case afour-person family would need to have twice
as much income as a single taxpayer to be as well off.

Another methodology is to normalize income by expressing it in terms of the
applicable poverty level. For example, if the poverty level for a single person is
$9,000, and for afour-person family — $19,000, then asingletaxpayer with $27,000
of incomewould be equated to the four-person family earning $57,000, because both
of them would be making three times the poverty level for a household of the
respective size.

These ordering procedures and unit measures probably do not make agreat deal
of differencein the overall qualitative pattern of the effective tax rates.

Incidence assumptions

Another important factor in distributional analysisisthe economicincidence of
taxes. It reflectsthenotion that atax burden isnot necessarily borne by the taxpayers
legally responsiblefor paying thetax. For example, imposing an excisetax may lead
to aprice increase. Thus, even though the seller would be legally responsible for
paying the tax, the economic cost would be split between the sellers and the buyers
in some way, possibly with the buyers bearing all of it.

Researchers have to make reasonable assumptions about incidence, because
calculating the precise shares in every caseisimpossible. They depend on factors
specific to every market segment and may fluctuate across segments and in time
within every market. Table 1 liststhe assumptionsabout tax incidenceincorporated
in the models of OTA, CBO, JCT, and TPC.

¥ Roberton Williams, David Weiner, and Frank Sammartino, Equivalence Scales, the
Income Distribution, and Federal Taxes, CBO Technical Paper 1999-2, Oct. 1998.
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Table 1. Comparison of Tax Incidence Assumptions Used by
OTA, CBO, JCT, and TPC

OTA (1999) CBO JCT TPC
Individual Payors Payors Payors Payors
income tax
Employee’s Payors Payors Payors Payors
share of
payroll tax
Employer’s | Families, for Households, Taxpayers, for | Tax units, for
share of whom paid for whom paid | whom paid whom paid
payroll tax
Families, Households, Households, NA
adjusting for based on the based on the
Excisetaxes | therelative consumption | consumption of
on final goods | price effects, of taxable taxable items
but allocated to | items
income
Excisetaxes | Families, Households, Households, NA
on allocated to allocated according to
intermediate | capital and according to overall
goods labor income overall consumption
(business consumption
purchases)
Families, Households, NA Tax units,
allocated allocated allocated
Corporate | according to according to according to
incometax | the share of the share of the share of
capital income | capital income capital
income
Estate and gift Decedents NA NA Decedents
tax

Sources. Assumptions reflect Cronin, U.S Treasury Distributional Analysis Methodology;
Congressional Budget Office, Effective Federal Tax Rates. 1979-2001 April 2004; Thomas A.
Barthold, James R. Nunns, and Eric Toder, “A Comparison of Distributional Methodologies, in
Distributional Analysisof Tax Policy, David Bradford, ed. (Washington, D.C., The AEI Press) 1995,
pp. 96-110, and personal contacts.

Eventhough thevariationsinincome, unit definition and incidenceassumptions
would cause the quantitative results to be different in every case, the implications
about the tax system are actually quite similar.

The incidence of the corporate tax, in particular, has been the subject of a
considerable economic literature, with the distributional effects depending on the
responses of investors and workers and the technology of the firm.** Theincidence
of al taxes, even individua income and payroll taxes, depends, however, on

14 See CRS Report RL32517, Distributional Effects of Taxes on Corporate Profits,
Investment Income, and Estates, by Jane G. Gravelle.
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behavioral responses. If savingsand labor supply are relatively insensitive to taxes,
as much evidence suggests, these taxes will fall on theindividual who pays them.™

Note that the same assumptions about incidence are used (given the tax is
distributed at all) for the different taxes except in the case of excisetaxes. CBO and
JCT allocate the tax based on the consumption of the taxed items. The Treasury
allocates the tax to income, and a so adjusts at the consumption level by imposing a
burden for taxed items and a benefit for non-taxed items that nets to zero.*

Measures of Tax Burden Distribution

Current Federal Effective Tax Rates. Tables 2 and 3 reproduce the
burden distribution estimates from different sources for 2000 and 2004 ordered by
population shares. Dueto the methodological differences described above the data
are not precisely comparable. In addition, thereis aso timing discrepancy. TPC
does not have a 2000 law distribution table using 2000 incomes, so the appropriate
column uses 2004 incomes but 2000 law. OTA does not have the table for 2004.
Note that the absolute measures of effective tax rates can be affected by the income
measure and the composition of included taxes.

At the same time, al sources depict a similar qualitative picture about the
progressivity of the federal tax burden distribution. For example, in every case the
effective tax rates for the lowest quintile are estimated in the low to middle single
digits. The highest quintilein 2000 faced an effective rate of at or above 25%. The
numbers for other quintiles and the general pattern seem consistent, too. Tax rates
rise more slowly, however, at the top of the distribution.

Table4 presents atabl e by the Joint Committee on Taxation, reflecting the tax
burden at 2003 levels of income, based on tax law prior to the 2003 tax cut. The
tableisarrayed by incomelevel rather than popul ation proportion, but again presents
avery similar picture of the federal total effective tax rates.

2 1hid., and also see CRS Report RL 31949, | ssuesin Dynamic Revenue Estimating, by Jane
G. Gravelle, for survey of the literature.

16 The Treasury appeared to have adopted this methodology in order to keep the price level
constant (consistent with their revenue estimating assumptions) and have the tax passed
back to owners of factors of production (wages and capital) rather than forward to
consumers. But allocating the tax to income is not the same as the actual theoretical
incidence, however, — namely that the tax falls on wages and on the owners of capital
existing at the time the tax is initially imposed (through afall in value). It is not easy to
convert this concept into an annual incidence measure, although the closest way to do so
would appear to be to allocate it to consumption rather than income, because the burdenis
not realized until the asset is converted into consumption.
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Table 2: Tax Burden Distribution Estimates for 2000 by Different

Research Organizations

Effective Effective Federal Tax Effective Tax
Federal Tax Rates (Excludes Estate | Rates, 2004 Cash

Rates Taxes) Income (Excludes

Excise Taxes)

Source OTA CBO TPC

Lowest Quintile 5.9 6.4 3.8
Second Quintile 11.7 13.0 9.3
Middle Quintile 174 16.7 16.0
Fourth Quintile 20.1 205 20.5
Highest Quintile 24.6 28.0 27.3
All 215 231 23.0
Top 10% 25.7 29.7 28.8
Top 5% 26.6 311 30.2
Top 1% 29.1 33.2 32.8

Sources: U.S. Treasury, Office of Tax Analysis, Congressional Budget Office, Urban Institute and
Brookings Institution Tax Policy Center.

Table 3: Tax Burden Distribution Estimates for 2004 by Different

Research Organizations

Aver age Effective Aver age Effective
Federal Tax Rates Under Federal Tax Rates,
Current Tax Law, Based Economic Income
on 2001 Incomes, (Excludes Excise T axes)
(Excludes Estate Tax)
CBO TPC
Lowest Quintile 5.2 25
Second Quintile 11.1 75
Middle Quintile 14.6 13.2
Fourth Quintile 185 17.3
Highest Quintile 238 20.8
All 19.6 17.9
Top 10% 24.9 21.2
Top 5% 25.6 215
Top 1% 26.7 22.3

Sour ces: Congressiona Budget Office, Urban Institute and Brookings I nstitution Tax Policy Center.
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Table 4: Distribution of Taxes for 2003, Prior to the 2003 Tax

Cut, JCT
Effective Federal Tax

Income Class (thousands Shar e of Population Rate (excludes cor porate

of dollars) and estate taxes)
Lessthan 10 141 7.2
10-20 17.1 6.0
20-30 13.9 10.2
30-40 114 13.8
40-50 8.4 15.8
50-75 15.2 175
75-100 8.9 19.9
100-200 8.7 235
200 + 2.3 28.3
All 100.0 19.9

Sour ces: Data on population share from Joint Committee on Taxation, Estimates of Federal Tax
Expenditures for Fiscal Y ears 2004-2008, JCS-8-03, December 22, 2003. Data on Effective Tax
Rates, from CRS Report RL31907, The 2003 Tax Cut: Proposalsand I ssues, by David L. Brumbaugh
and Don C. Richards.

Burden Distribution of Different Kinds of Federal Taxes. Thefederd
tax system contains two major types of taxes, payroll and income taxes, and two
minor ones, excise and estate taxes. Income taxes can be divided into individual
taxes which are applied to wage income, passive capital income (interest, dividends
and capital gains), and profitsof unincorporated businesses, alongwith aseparateflat
rate tax on corporate profits. Each kind of tax hasa different degree of progressivity
(or regressivity) and therefore, the distribution of the burden depends on the mix of
taxes within the system. Tables 5 and 6 show the distribution of the tax burden by
type, before the 2001-2003 changes. Table 5 reports the Treasury (1999) estimates
and Table 6 reports the CBO estimates, for al but the estate tax.

The slight differencesin the two distributions reflect differencesin the income
measures, in the taxes covered, and in the way in which families are ordered. For
example, CBO places more larger familiesin the lowest quintile because they order
by ability to pay, while Treasury orders by income. Sincelargefamiliesarelikely to
havelarger benefitsfrom the earned income credit, the tax rates of theindividual tax
are larger negatives in the CBO analysis than in the Treasury analysis. This effect
also causes the lowest quintile to have higher payroll taxes because larger families
are more likely and elderly individuals less likely to be represented in the CBO
ordering.
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Table 5. Effective Federal Tax Rates by the Type of Tax,
2000 (Treasury)

Individual Social Corporate Excise Estate Total
income I nsurance Income and Gift | Federal

Lowest

Quintile 2.4 2.3 0.9 0.7 0.0 5.9
Second 0.8 87 14 0.8 0.0 11.7
Quintile

Middle

Quintile 5.6 9.3 16 0.9 0.0 174
Fourth

Quintile 7.8 9.8 16 0.9 0.0 20.1
Highest

Quintile 13.7 6.7 2.8 09 0.0 24.6
All 10.1 7.9 2.3 0.9 0.5 215
Top 10% 15.4 55 33 0.9 0.7 25.7
Top 5% 16.9 41 3.8 0.9 0.9 26.6
Top 1% 20.2 2.1 4.6 0.9 13 29.1

Sour ces: Treasury, Cronin, et a.

Table 6. Effective Federal Tax Rates by the Type of Tax, 2000

(CBO)
Individual Social Corporate Excise Total
Income I nsurance Income Federal

L owest 46 82 05 22 6.4
Quintile

Second

Quintile 15 94 0.6 14 13.0
Middle

Quintile 50 9.6 1.0 1.2 16.7
Fourth

Quintile 8.1 104 1.0 0.9 20.5
Highest 175 6.3 37 06 28.0
Quintile

All 11.8 7.9 2.5 0.9 23.1
Top 10% 19.7 50 45 0.5 29.7
Top 5% 21.6 3.8 54 04 311
Top 1% 24.2 1.9 6.8 0.3 33.2

Source: Congressional Budget Office, Effective Federal Tax Rates: 1979-2001, April 2004.
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Tables 5 and 6 both show that the degree of progressivity is very different
among the types of federal taxes. The effective rate of the individual income tax
risesfrom anegativetax in thelowest quintileto 20% or so for thetop 1%. Asnoted
earlier, theearned income credit canlead to subsidiesat low levels. Payroll, or social
insurance, taxes rise sightly and then fall. This pattern occurs because the tax rate
isflat with adollar ceiling, but only applies to workers. Tax rates are lower at the
bottom of the distribution because of the greater share of retired people, and are
lower at the top because of the dollar ceiling. So the tax isregressive at the higher
end of the distribution. Another important observation is that for the four bottom
quintiles the effective rates of payroll taxes are higher than for the income tax.

Conversely, the effective rates of the corporate income tax to the contrary,
increase with income from 0.9% to 2.8% in the Treasury analysis, and from 0.5% to
3.7%inthe CBO analysis. Theratesareeven higher for thetop10%, top 5%, and top
1%. Theserates are well below the statutory rates, because arelatively small share
of taxpayers receive income from the source, and their tax payments are dispersed
among all taxpayersintheclass. The progressivity of the corporate tax is due not to
the progressivetax structure, but to the all ocation of capital incometo higher income
individuals.

Excisetaxes effective rates vary markedly between the two tables, reflecting
the allocation of the tax to factor incomes for the Treasury and to consumption for
CBO. TheTreasury analysisdepictsthistax aslargely proportional, whilethe CBO
analysis showsit to beregressive. (The CBO approach, whichisalso used by JCT,
is probably the more widely used in distributional analysis). The regressivity of
consumption taxes under this incidence assumption occurs because consumption
tends to decline with income.

The estate tax is the most progressive of all, although it is small. Since most
estates are exempt or largely exempt from the estate tax, only relatively high income
people pay thistax. (The estate tax does not appear in Table 6 because CBO does
not include the estate and gift tax in its analysis.)

Distribution over Time. Another important issue is the change in the
distribution in time. This issue is particularly relevant after the recent tax law
changes of 2001-2003, but even in a more stable statutory environment the
distribution evolves continually in response to economic and demographic
developments. Table 7 showsthe historic and projected effective rates for selected
years.

The years shown include the first year that CBO provided such analysis, and
years after major tax changes and economic changes (the 1981 tax cut phased in over
three years, the 1986 tax reform phased in 1987-88, the 1993 tax increase, the year
prior to the 2001 tax cuts, and the current year). Over this period the tax system
continued to be progressive, although overall taxestoday are slightly lower than was
typical earlier.
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Table 7. Historical Effective Federal Tax Rates,

Selected Years, 1979-2004
(Effective Federa Tax Rates for All Households)

1979 1984 1988 1994 2000 2004
Lowest Quintile 8.0 10.2 8.5 6.6 6.4 5.2
Second Quintile 14.3 14.6 14.3 131 13.0 111
Middle Quintile 18.6 18.0 17.9 17.3 16.7 14.6
Fourth Quintile 21.2 204 20.6 204 20.5 18.5
Highest Quintile 275 24.3 25.6 274 28.0 23.8
All 22.2 21.0 21.8 22.3 231 19.6
Top 10% 29.6 25.2 26.7 294 29.7 24.9
Top 5% 31.8 26.1 27.8 31.3 311 25.6
Top 1% 37.0 28.2 26.7 35.8 33.2 26.7

Source: Congressional Budget Office, Effective Federal Tax Rates: 1979-2001, April 2004, and
Effective Federal Tax Rates Under Current Law, 2001 to 2014, Aug. 2004.

Table 8 examines the current and projected burden around the period of the
recent tax changes and into the future. Tax rate cuts are still being phased in as one
moves from 2004 to 2008, with 2008 the last year for the lower capital gains taxes
and dividend taxes. 2010 isthe year that the original 2001 tax cut isfully phased in.
As currently scheduled, none of the tax cuts would be effectivein 2014. Note that
effective tax rates are higher in 2014 than in 2000 because of real bracket creep —
the failure to adjust the tax system parameters to the real income growth. It affects
the lower quintiles most, while the legislative changes have benefitted the higher
income groups the most, and that effect would be more pronounced if the CBO
burden tables included the estate tax, which, according to Table 5, accounted for
1.3% of income of the top 1%.

The estimatesin Table 8 reflect current federal law; the actua pattern of tax
changes will depend on whether and to what extent the 2001 and 2003 tax cuts are
made permanent and what changes might be made to the alternative minimum tax,
which, if it is not addressed, will eventually apply to a very large fraction of
taxpayers, especialy those with large families.
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Table 8. Effective Federal Tax Rates in Select Years Before and
After 2001-2003 Changes in the Tax Law.
(Effective Federal Tax Rates for All Households)

2000 2004 2008 2010 2014
Lowest Quintile 6.4 52 5.8 5.8 8.3
Second Quintile 13.0 111 124 12.3 14.7
Middle Quintile 16.7 14.6 159 16.1 18.2
Fourth Quintile 20.5 185 20.1 20.5 224
Highest Quintile 28.0 23.8 26.4 271 28.8
All 231 19.6 21.7 22.1 24.1
Top 10% 29.7 24.9 28.0 28.5 30.3
Top 5% 311 25.6 29.3 29.7 31.6
Top 1% 33.2 26.7 31.2 31.2 33.6

Sour ce: Congressiona Budget Office, Effective Federal Tax RatesUnder Current Law, 2001to0 2014,
Aug. 2004.

State and Local Tax Burden. Consideration of the tax burden would be
incomplete without taking into account the burden from state and local taxes. Itis
very difficult to draw consistent comparisons among all states, because their public
financesystemsaredifferent. ITEP calculated U.S. average effective combined state
and local rates for non-elderly taxpayers. Table 9 presents these results.

Table 9. State and Local Taxes in 2002, Shares of Family
Income for Non-Elderly Taxpayers, U.S. Averages.

Effective Tax Effective Tax
Rates (total taxes, Rates (total taxes,
before federal after federal
deduction offset) deduction offset)
Lowest Quintile 114 11.4
Second Quintile 104 10.3
Middle Quintile 9.9 9.6
Fourth Quintile 9.4 8.8
Next 15% 8.9 7.7
Highest Quintile Next 4% 8.1 6.5
Top 1% 7.3 5.2

Source: Institute on Taxation and Economic Policy, Citizens for Tax Justice.

Table 9 demonstrates that the overall state and local taxation system is
regressive, at least as far as non-elderly taxpayers are concerned. It is difficult to
make broad generalizations, but the main reasons for the result may be a relative
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“flatness’ of state and local income tax schedules, high reliance on sales and use
taxes, and the relative importance of excise taxes. Both sales and excise taxes are
regressive when allocated to consumption.

Statesand localitiesare not asflexible asthefederal government in their ability
to choose their tax structure, because they face competition from other states and
localities. Itisrelatively easy to move from one state to another, and even easier to
move across loca jurisdictions. Large differences in tax rates would induce
taxpayers, especialy higher income taxpayers, to move to states with lower taxes.
Thus, one can argue that it is primarily the federal government’srole to ensure that
the overall burden distribution is progressive, if progressivity is desired.

Thecombinedtotal U.S. tax system appearsto be progressive but not steeply so,
asregressive state and local taxes are combined with the progressive federal tax.

Lifetime Tax Burden

So far, discussion in this report has centered around the analysis of the tax
burden at a single point in time, but there is an aternative view that cumulative
lifetime tax burden is a better representation of the concept. Lifetimetax burdenis
simply the sum of all taxes paid each year during the lifetime. In most cases,
individua income grows with time and then drops after retirement. That pattern
means that the lowest percentile may include a very heterogeneous taxpayer mix:
younger people still in school, retirees, and mid-career low-income earners.

Fromthepolicy perspective, each of these groupsisdifferent and bundling them
together makes little practical sense. For example, a policy redistributing the tax
burden from the higher to the lower quintiles may have different effect on ayounger
taxpayer and aretiree. It isconceivable that a younger taxpayer may welcome the
policy, because of the lower tax on an anticipated higher future income. In the
meantime, aretiree would be unambiguously worse of f, because he or she hasasmall
chance of benefitting from the lower future burden.

Theissue of lifetime burden distribution is especially important in the analysis
of intergenerational fairness, and in conjunction with national debt issues. The debt
incurred today would have to be paid off in the future, meaning that the taxes of the
future generations could be lower in its absence.

At the same time, the approach does not take into account the fact that a
margina unit of money is likely to have a higher value to the lower income
individual s than to the higher income ones. Even though ayounger taxpayer in the
previous example may pay alower aggregate lifetime tax bill, he or she might ill
prefer to pay lesstaxeswhen incomeislow rather than whenitishigh. So, in order
to compensate the taxpayer for the reduction in his or her disposable income today,
theincreasein the disposableincomein the future should be more than today’ sloss.
Each taxpayer’ s rate of intertemporal substitution is different, and incorporating it
into the analysis would add another hard-to-verify assumption.

Another reason that smple addition of tax liabilities throughout lifetimeis not
anideal indicator isthetime value of money principle. Under thisprinciple, adollar



CRS-21

today is worth more than a dollar tomorrow. While the complication can be
circumvented in theoretical analysis, it may be another source of contention in the
analysis of real-life events.

Nevertheless, examining tax burdens from a lifetime perspective is likely to
reduce the progressivity of the tax system, as some of the progressivity observed in
asingle cross section reflects the tendency of individuals to have lower incomesin
the early and later years of life."

How to Measure Changes in Tax Distribution

While it is straightforward to describe what makes a tax system regressive,
proportional, or progressive, it ismoredifficult to characterize changesto an existing
tax system. Indeed, it is difficult even to determine the degree of progressivity or
regressivity of a system so that the old and new tax systems can be compared based
on their degree of progressivity. While a variety of progressivity indices and
measures have been proposed, none has been entirely satisfactory and they can lead
to different conclusions about relative progressivity.®® This report will instead
examine the measures that are often used to characterize tax changes.

Reports of the distributional effects of tax cuts sometimes appear to depict the
same tax change very differently. This difference in how the cut is perceived for
distributional purposesarisesfrom the choiceof distributional measure. Someof the
measuresthat have been presented include: (1) the share of taxpayers benefitted that
fall below anincomelevel; (2) the percentage reduction in taxes paid: (3) thetax cut
as a percentage of income (both pre-tax and disposable); (4) the distribution of the
tax cut by income class; and (5) the average tax cut. The first of these measuresis
most likely to tend to depict a tax change as favoring lower income individuals
relative to higher income ones; the second measure is next most likely, and so forth.

An lllustrative Example

To illustrate this point, consider a 10% across-the-board income tax cut (all
positive net tax liabilitiesreduced by 10%). Assuming that the bottom quintile of the
distribution does not have tax liability, one could describe this tax cut as one in
which three quarters of the beneficiaries have cash income below $80,000, which
might make the cut appear not to be particularly targeted to high incomeindividuals.
Almost any tax cut that is a general one will benefit, in numbers, those outside the
high income taxpayers, because high income taxpayers are, by definition, not very

1 A lifetime study of the total tax system found a close to proportional system. See Don
Fullerton and Diane Rogers, Who Bear s the Lifetime Tax Burden? (Washington, DC, The
Brookings Institution) 1993.

18 Theseindices and issues are summarized in Donald W. Kiegfer, “ Progressivity, measures
of,” in Joseph J. Cordes, Robert D. Ebel, and Jane G. Gravelle, eds., The Encyclopedia of
Taxation and Tax Policy, ed. (Washington, D.C., The Urban Institute), 1999. See also
Donald W. Kiefer, “Distributional Tax Progressivity Indexes,” National Tax Journal, vol.
37, Dec. 1984, pp. 497-513.
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numerous. But this description of the tax cut does not tell us anything about how
much of a tax cut different groups receive. Table 10 illustrates how such
guantitative measures of the types described above would look assuming everyone
in each quintile and group has the same average income (an assumption that allows
the calculation of measures in the lower brackets where some individuals have
negative tax liability because of the earned income tax credit).

Based on percentage changes reported in the second column, the tax cut as a
percentage of income tax liabilities, the tax cut may appear to be fairly equal across
income classes (except for the lowest group). But that measure does not reveal very
much about distribution, because people in the lower income categories may have
extremely small tax liabilities and a tiny change in tax could result in a very big
percentage change. Expanding the measure to a percentage reduction in al taxes
showsthat aproportional cut inincometaxesreducestotal taxesproportionally more
for high income individuals. Even in this case, however, measuring the percentage
reduction in tax liability has not demonstrated anything about the effect on income
equality; it merely reveals that individual income taxes are more progressive than
total taxes.

In discussing these measuresthat do relate to effects on incomeinequality, itis
important to distinguish between absolute measures and relative measures. For
example, average tax reductions per unit provide information on the absol ute size of
atax benefit across the income classes, which is a straightforward measure, and is
shown in thelast column of Table 10. Inthisexample, the second quintile has atax
cut of $21 per person and the highest quintile a cut of $2,841.

Another way of examining this same effect isto compare the distribution of the
tax benefit with the distribution of the population in the first column of Table 10.
If each taxpayer classis getting 20% (one fifth) of the benefit, then the benefits are
evenly distributed. But the 10% tax cut distributes benefits disproportionally to
higher income individuals, indicating that incomes are becoming more unequal on
an absolute basis. Both of these measures can inform us about how a tax cut is
changingincomewithout being misleading, althoughitisimportant to remember that
existing income and tax payments are more concentrated among high income
individuals. Thusthereisatendency for absol ute measuresto show most across-the-
board tax cuts as favoring higher income individuals — because these individuals
have alarger proportion of theincome and pay an even larger fraction of theincome
tax. Moreover, unlessatax provision isrefundable, it will have little benefit for the
bottom fifth of the population.
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Table 10. Alternative Measures of Distribution for a Ten Percent
Across-the-Board Rate Cut
% % o %
Change | Change Chg(:‘l e Change | Shareof Taée?ut
Income Total 9 After- Tax Cut
Pre-Tax . Return
.T"’?X. .Té?‘. Income Tax (%) €]

Liability | Liability Income
Lowest 0.0 0.0 0.0 0.0 0.0 0
Quintile
Second
Quintile -10.0 -0.7 0.1 0.1 0.6 21
Middle -10.0 31 06 07 7.0 259
Quintile
Fourth -10.0 37 0.8 1.0 16.3 607
Quintile
Highest -10.0 5.1 14 1.9 764 | 2841
Quintile
All -10.0 -4.4 1.0 1.3 100.0 738
Topl10% -10.0 -55 15 2.1 61.4 4,562
Top5% -10.0 -5.8 1.7 24 49.0 7,223
Topl% -10.0 -6.2 20 30 295 20,991

Sour ce: Calculated based on datafrom U.S. Treasury Distributional AnalysisMethodology, by Julie-
Anne Cronin, U.S. Department of Treasury, OTA Paper 85, September 1999. The term “Total Tax
Liability” refersto all federal taxesplus state and |ocal incometaxes. Thetop of thefirst four quintiles
is$17, $34, $59, and $100 thousand. Measured by cash income, the top of the first four quintilesis
$16, $30, $50, and $80 thousand.

A different type of measureis arelative one that tries to examine how the tax
benefit is changing the overall relative distribution of income in the country — that
is, isit making income shares more equal or less equal? In this case, atax change
that does not alter distribution provides tax benefits to different income classes in
proportion to some measure of income. (Higher income individuals would still
receive high absolutetax cuts, but not higher tax cuts as apercentage of income.) In
general, the best method for measuring thistype of effect oninequality isto examine
the percentage change in disposable (after-tax) income. If the percentage changeis
equal, then the tax change is not making incomes shares more equal or less equal.
If the percentages are higher among higher income individual sthe changeis making
income shares less equal. Clearly, the across-the-board proportional tax cut is
increasing inequal ity measured by therel ative concept: incomesinthelower brackets
areincreased by considerably lessthan 1%, whileincomesin the higher bracketsare
increased by 2% or more.
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lllustrations from Recent Tax Legislation

These different measures have been used to report different tax cuts, sometimes
with very different depictions, which weillustrate from distributional dataprovided
for two recent individual tax cuts: the 2001 tax cut (originally H.R. 1836) and the
2003 tax cut (origindly H.R. 2).

2001 Tax Cut. The 2001 tax cut was a multi-year phased in tax cut, which
sunsets after 2010. Tables 11, 12, and 13 provide datafrom the three sourceswe are
aware of that provided distributional data for the 2001 tax cut. The first table
presents data from the Joint Tax Committee for the latest year provided, 2006, when
most provisions would be fully phased in. The percentage change in federal tax
liability was reported directly. The percentage change in after-tax, or disposable,
income, the measure suggested above as conceptually the best measure of changes
in distribution, was derived from datain the JCT table.

As suggested in the previous section, the percentage change in federal tax
liability shows the largest percentage changes at the lower income and the smaller
ones at higher levels, except for the very top level. These numbers give the
appearance of atax cut favoring lower income individuals. The numbers showing
the percentage change in after-tax income suggest, however, that the largest benefit
was in the highest income class. Both patterns show that benefitsfell, and then rose
a very high income levels, but the percentage change in tax liability suggests the
biggest benefitsfor the lower income class, while the percentage changein after-tax
income measure shows the biggest benefits for the top measure.

Table 11. Distributional Effects of the 2001 Tax Cut for 2006

Income Class (thousands Per centage Changein Percentage Changein
of dollars) Federal Tax Liability, % After-Tax |ncome, %
Lessthan 10 -0.9 0.1
10-20 -13.6 11
20-30 -11.4 18
30-40 -7.9 15
40-50 -6.5 14
50-75 -6.0 14
75-100 -5.8 1.6
100-200 -5.1 16

200+ -6.1 2.4
Tota -6.1 1.8

Sour ce: Column 2 isreported directly while column 3 is derived from Joint Committee on Taxation,
Distributional Effects of the Conference Agreement for H.R. 1836, May 26, 2001, JCX-52-01. See
table 4 in the previous section for anotion of the shares of the population represented by their income
measure; for example, the under $10 thousand group is about 14% of the population, while the over
$200,000 groupisabout 2%. Thetablefor 2006 did not provide the datato cal cul ate that distribution.
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The next table, Table 12, shows the percentage increase in after-tax income,
based on data from the Congressional Budget Office. CBO provided effective tax
rates and distributional shares, but did not present any direct comparisons of the
effects of tax changes; our distributional measures could be derived from their data,
however. We have approximated the effect of the 2001 tax cut by comparing 2010
and 2011, sincethe provisionsof the 2002 and 2003 tax cutsthat add to the 2001 cuts
would be phased out before 2010. The analysisindicatesthat the largest percentage
changesin after tax income were received by the highest income classes.

Table 12. Percentage Change in After-Tax Income by Quintiles,
2001 Tax Changes Fully Phased in, at 2001 Income Levels

AGI Class Percentage Changein After-
Tax Income
Lowest Quintile 2.1%
Second Quintile 2.2%
Middle Quintile 1.8%
Fourth Quintile 1.6%
Highest Quintile 1.9%
All 1.9%
Top 10% 2.2%
Top 5% 2.6%
Top 1% 3.8%

Sour ce: CRS calculations derived from datain Congressional Budget Office, Effective Federal Tax
Rates Under Current Law, 2001, August 2004. The calculations compare 2010 and 2011.

Table 13 shows a distribution of the tax cut measure provided directly and a
percentage of income that was derived from the Citizensfor Tax Justice (CTJ) data.
The CTJmeasuresare apercentage of pre-tax incomerather than disposableincome,
which tendsto make all percentagesslightly smaller. In contrast with the JCT table,
the CTJ data show fully phased-in taxes. Unlike both the JCT and the CBO data, it
also included the effect of the cut in estate taxes, which was a significant part of the
2001 tax cut. Thedistribution of thetax cut shows, asone might expect, avery large
share of the cut going to high income individuals— amost 40% went to the top 1%
of individuals. Thetax cut as a percentage of income, a measure similar to the last
column of table 11, shows the lowest decile with the smallest amount, the broad
middle receiving slightly less than average, and higher benefits in the top decline,
particularly thetop 1% — clearly showing acut skewed to therich. Thelarger effect
for the top 1% as compared to table 12 probably reflects the estate tax.
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Table 13: Distributional Effects of the 2001 Tax Cut, Fully
Phased in, at 2001 Income Levels

Income Class Share of Cut, % Per cent of | ncome, %

Lowest Quintile 0.9 0.71
Second Quintile 53 1.82
Third Quintile 85 1.74
Fourth Quintile 145 1.82
_ Next 15% 23.7 2.29
gh?ﬂgfe Next 4% 95 159
Top 1% 37.6 4.76

Total 100 2.43

Sour ces: Citizensfor Tax Justiceand CRScal cul ationsbased on their data, asreportedin CRS Report
RL 30973, 2001 Tax Cut: Description, Analysis, and Background, by David L. Brumbaugh, Jane G.
Gravelle, Bob Lyke, Steven Maguire, and Louis Alan Talley.

2003 Tax Cut. For the 2003 tax cut, the JCT did not produce a distributional
table, but the Treasury Department did. CBO's effective tax rate tables cannot be
used because they mix phase-ins from 2001 in the data. For the Treasury data, the
only measure of distributional change presented (and no other could be derived from
their data) wasthe percentage changeinindividual incometaxes. Likethe JCT, they
present a percentage change in taxes, but unlike the JCT the change is confined to
income taxes. Note that, unlike the analysis presented in their 1999 study, the
income measure is cash income, rather than economic income.

The Treasury analysis, shownin Table 14, confronted aproblem that illustrates
the difficulty of reporting distributional effectsthrough percentage change when the
base can approach zero or become negative, asin the case with percentage changein
incometax liability. Thelower part of theincome distribution actually had negative
taxes, when refundable items such asthe child credit and earned income credit were
taken into account. Therefore, what Treasury actually reports for that class is a
percentageincrease in negative taxes, technically speaking (asamathematical issue)
the percentage increase should have been positive change, because negative taxes
became larger. There is really no way to compare this number with the other
changes; moreover, the class of under $30,000 probably accounts for ailmost half
(about 40%) of the population. So it is difficult to know what to make of this
analysis. For theremaining classes, however, the measure appearsto favor thelower
income individuals.
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Table 14. Comparison of the Distribution of Total Individual
Income Taxes, 2003

Cash Income Distribution of Total Percent Changein
Class Individual Income Taxes Individual |ncome
] _ Taxes
Prior Law Law with 2003
Tax Cut

less than $30,000 -2.0% -2.6% -15.5%
30,000 to 40,000 2.1% 1.9% -19.3%
40,000 to 50,000 3.7% 3.6% -14.0%
50,000 to 75,000 11.6% 11.7% -11.1%
75,000 to 100,000 12.1% 12.0% -12.7%
100,000 to 200,000 27.6% 27.9% -11.0%
more than 200,000 44.8% 45.4% -10.8%
Total 100.0% 100.0% -11.9%

Source: Excerpt from atable prepared by the Department of the Treasury, released May 22, 2003.

A very different picture is presented with the distributional effect measured as
achange in after tax income based on analysis by the Brookings-Urban Tax Policy
Center (TPC), using the measure they favor, percentage change in after tax income.
The next two Tables 15 and 16 present this data for income classes and population
shares. At that point, the TPC was using adjusted gross income as their income
measure, although they later developed expanded income measures.
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Table 15. Percentage Change in After-Tax Income from 2003
Tax Cut, Calendar Year 2003

Adjusted GrossIncome (AGI) Per centage Change in After-Tax Income
Less than $10,000 Less than 0.05%
10,000 to 20,000 0.3%
20,000 to 30,000 0.8%
30,000 to 40,000 1.0%
40,000 to 50,000 1.1%
50,000 to 75,000 1.2%
75,000 to 100,000 2.1%
100,000 to 200,000 2.2%
200,000 to 500,000 2.2%
500,000 to 1,000,000 3.5%
More than 1,000,000 4.4%
All 1.8%

Source: Urban-Brookings Tax Policy Center

Table 16. Percentage Change in After-Tax Income by
Percentiles, 2003

Per centage

Changein

AGI Class After-Tax

Income
I less than
Lowest Quintile 0.05%
Second Quintile 0.3%
Middle Quintile 0.8%
Fourth Quintile 1.1%
Next 10% 1.8%
Next 5% 2.3%
Highest Quintile

g Q Next 4% 2.2%
Top 1% 3.6%
All 1.8%

Sour ce: Urban-Brookings Tax Policy Center.

Among a variety of statistics released by the Urban-Brookings Tax Policy
Center, one statistic presented is the average tax change among income quintiles.
Their discussion cautions the reader in using this measure (as would the authors of
this report), but it is included here for comparison purposes and to lend some
concreteness to understanding the problem with percentage change in tax liability.
As Table 17 demonstrates, the average tax change in the lowest quintile, a group
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accounting for about half of the under $30,000 cash income group in the Treasury
table, isonly adollar. Clearly, this group gained essentially nothing from the tax
change. Theentireunder $30,000 group probably gained an average of about $20 —
again, avery negligibleamount. Thus, whilethe Treasury table seemsto suggest that
this group benefitted morethan average (* 15%" as compared to an overall benefit of
11%), many people would not characterize the relative benefits in thisway. The
percentage change in after tax income, by contrast, suggests that these lower income
groups gained very little. It is particularly in these lower income classes where
average tax liabilities are small or negative, that percentage changesin tax liability
can be highly misleading.

Table 17. Average Tax Change by Income Percentile, 2003

AGI Class Average Tax Change

Lowest Quintile -$1
Second Quintile -$38
Middle Quintile -$217
Fourth Quintile -$482
Next 10% -$1,270

Highest Quintile  |ext>% $2,125
Next 4% -$3,145

Top 1% -$20,786

All -$715

Source: Urban-Brookings Tax Policy Center.



