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Key Findings 

1. Trend of increasing expenditure at primary and second level 

 Expenditure in education is expected to reach over €10 billion in 2018 (some 16.3% of total 

public service expenditure), with current expenditure increasing by €1,047m between 2014 

and 2018. In recent years, primary and second level provision has been prioritised, with 87% 

of the increase in this area; Expenditure on teacher pay increased by €686m (19%) in this 

period.  The main drivers of the increase in teacher pay have been the increase in the number 

of teachers and also changes in the pay profile of the existing cohort of teachers. 

2. Reprioritising resources towards second level 

 Primary enrolments are projected to peak at over 567,800 in 2018, before beginning to 

gradually reduce (average 1.5% p.a. until 2025). Second level enrolments are expected to 

continue to rise until 2024, reaching in excess of 402,000 pupils (12.5% increase over 2017). 

 As the demographic needs shift, there is a need to reprioritise existing resources towards 

second level and ensure resources are targeted in the most efficient and effective way to 

address these pressures. 

         3. Aligning teacher numbers with Government policy 

 In 2017/18, the PTR for the total number of posts (both classroom and support) was 15.3 and 

12.8 at primary level and second level respectively. This coupled with the 14,860 SNAs 

envisaged from September 2018 highlights the increase and evolution in resources provided 

for primary and second level schools. It is important to ensure that a sustainable approach is 

adopted to resourcing our schools. 

 Schools are allocated teachers based on their projections for the academic year, having regard 

to enrolment numbers in the previous school year. While schools can apply for extra posts if 

actual pupil enrolments exceed projections; if pupil numbers are lower than projected for a 

particular school, the teacher allocation is not revised until the following year. Therefore, there 

are some schools operating with an allocation of teachers above the staffing schedule. In order 

to ensure the efficient allocation of available resources, allocations need to be aligned with 

actual student numbers. 

4. Teacher requirements due to demographics 

 The most likely scenario for teacher numbers identifies a projected demand for an additional 

1,201 mainstream second level teachers and for 696 fewer primary teachers from 2019 to 

2021, at an overall estimated additional cost of €35.6m. 
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       5. Additional expenditure of €106m is envisaged over 2019 to 2021 

 An additional €106m expenditure is estimated to be required to meet projected demands from 

2019 to 2021.  This comprises:  

o Mainstream primary, special schools and second level teachers - €35.6m 

o Cost of Increments - €168.7m 

o Capitation Costs - €7m 

o Teacher Retirements – Savings from paybill of €105.3m 

These figures do not include costs of pensions due to retirements which falls outside the scope of this 

paper.  

6. The effect of retirements on teacher pay 

 An estimated 3,600 primary (2,145) and secondary / C&C teachers (1,457) are projected to 

retire from 2019 – 2021.  Replacing these retired teachers with new entrants will yield an 

estimate savings of €105.3m due to the lower unit cost.  

         7. Pay of existing cohort of teachers 

 An estimated 31,800 teachers will receive increments in 2018. The cost of increments from 

2019 – 2021 is projected to be €168.7m.  

 8.   Effective workforce planning arrangements 

 The primary school age population is projected to decline from 2018 onwards for the first time 

in 17 years, while in parallel demographic pressures will pass to second level. This creates 

challenges that requires a clear workforce plan for the entire sector. At national level, the 

required reduction of primary teachers arising from the reduced number of pupils can be met 

through the non-replacement of retirees. Currently, with increasing school enrolment levels, 

redeployment rates are at 100%. At regional level, effective redeployment will play a critical 

role. DES should undertake a mapping exercise to understand projected regional divergence in 

pupil enrolments and the corresponding projected retirement population and current 

redeployment policy so they can respond accordingly to any potential challenges that may 

arise. 

 There is a need to ensure the supply of second level teachers is actively managed, particularly 

with regards to priority areas such as languages and STEM subjects.  
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9. Supporting a policy of inclusion for Special class pupils 

 Special class student numbers have increased 125% from 2011 to 2017. The proportion of 

special class pupils who spend the equivalent of one day per week in a mainstream classes at 

primary level is 28% in 2017 suggesting that the majority of pupils are not fully integrated in 

mainstream classes. 

 Given the scale of growth in this area it is important that (i) DES/NCSE collect consistent and 

comparable data so that the policy can be monitored and evaluated (ii) DES review special 

class policy to ensure the overarching objective of inclusion is being met and (iii) a review of 

current practices around the operation and establishment of special school and special class 

provision be carried out. 
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1. Introduction 

Expenditure in education is expected to reach a new height of over €10 billion in 2018 (some 16.3% 

of gross voted public service expenditure), with current expenditure increasing by €1,047m between 

2014 and 2018. In recent years, primary and second level provision has been prioritised, with €907m 

(87%) of the €1,047m increase relating to first, second and early years. Expenditure on teacher pay in 

primary and second level accounts for €686m of this.  The main drivers of the increase in teacher pay 

have been the increase in the number of teachers and also changes in the pay profile of the existing 

cohort of teachers, including pay restoration under national agreements. 

Expenditure on pay in first, second and early years has increased by a year on year average of 4.8% 

from 2014 to 2018, of which an average one-third of the year on year increases is due to nationally 

agreed pay restoration measures. 

We have seen an increase in teacher numbers for demographics in the education sector over what 

was projected in the 2015 IGEES Report on Primary and Second Level Education: 2016-2033 

Expenditure Implication of Demographic Change. This paper outlines recent trends in growth in order 

to deepen our understanding in these areas. 

Primary enrolments are projected to peak at over 567,800 in 2018, before beginning to gradually 

reduce (decreasing by an average 1.5% per year to a projected 510,335 pupils in 2025). Second level 

enrolments are expected to continue to rise until 2024, at which point, enrolments at second level are 

expected to be in excess of 402,000 pupils (12.5% increase over 2017). The paper explores the 

challenges in ensuring that resources are reprioritised and targeted across primary and second level 

schools in addressing these changing demographics.  

The paper examines the factors impacting on teacher pay, in particular expenditure relating to the 

cost of teachers to meet projected demand.  Factors including the cost of special school and special 

class teachers, savings from teacher retirements, the cost of increments and capitation-related costs 

are also discussed.  The paper also examines options to assist in identifying mainstream demographic 

projections and relevant costs based on pupil enrolment projections and stated Government policy in 

this area. It is intended that the additional costs associated with teacher pay identified in the paper 

will inform Budget discussions regarding demographics from 2019 to 2021. These projections are 

based on demographics at a national level, which does not take account of diversity in individual 

school enrolments. Therefore, the latest actual enrolment data available by individual schools will also 

be taken into consideration to inform and update Budget discussions in any given year.   

This paper is set out in sections as follows:  
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 Section 2 provides a general overview of teacher provision and trends. 

 Section 3 examines the demographic pressures driving increases in pay expenditure and also 

outlines the different scenarios for mainstream teacher number requirements going forward. 

 Section 4 examines the changes in the pay profile of the existing cohort of teachers, in 

particular the cost of increments, savings from retirements and the unit cost of a new teacher. 

 Section 5 examines other drivers of expenditure such as the increase in special classes and 

capitation costs. 

 Section 6 provides an overview of workforce planning implications of potential changes in 

demographic pressures transitioning from primary to second level. 

 Section 7 examines the expenditure implications from 2019 to 2021 for the cost of teachers 

as projected, as well as examining factors impacting on this expenditure such as the cost of 

increments and savings from retirements. 

Methodology 

This paper draws on desk-based quantitative analysis of a range of newly compiled and existing data 

from the Department of Education and Skills’ (DES).  

Quality Assurance (QA) 

Quality assurance refers to the concepts of: 

 

• Accuracy of the data and other information supplied, and 

• Rigour applied in using analytical techniques and integrity in reporting. 

 

As part of the quality assurance process feedback was sought on the analysis format (structure), clarity 

(quality of writing), accuracy (reliability of data), robustness (methodological rigour), and consistency 

(between evidence and conclusions).   Further detail on the quality assurance process undertaken by 

the author is set out in Appendix 1.   It is important to note that involvement in the QA process does 

not infer agreement with the findings of the analysis.   
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2. Overview of Expenditure on Pay 

2.1 Background 

Gross voted Government expenditure on pay in the Education sector is projected to be over €6 billion 

in 2018, of which €5.1 billion relates to the primary and second level sectors, representing an increase 

of €657m (13%) since 2011. The majority of pay expenditure relates to primary, secondary/ 

Community and Comprehensive (C&C) and Education and Training Board (ETB) teacher salaries. In 

2018, these salaries will cost an estimated €4.4 billion, almost 73% of the overall pay bill.   

From 1997 to 2017, the Education sector has seen the largest percentage increase in employment 

numbers with a 64.3% increase. Teacher pay is estimated to represent one-quarter of gross 

Government current expenditure on pay in 2018. 

Table 1: Public Sector Employment (FTEs) - % change since 1997 be sector 

Sector % Change Since 1997 

Education 64.3 

Health 63.2 

NCSA 48.6 

Civil Service 24.9 

Justice 19.1 

Local Authorities 3.6 

Defence -25.3 

Total 43.0 

 

Between 2014 and 2018, there have been year-on-year increases in expenditure on pay (Figure 1).  

Gross voted DES expenditure on teacher pay has increased by €686m (18.5%) from €3,705m in 2014 

to a projected €4,391m in 2018 as a result of increases in staffing numbers, restoration of pay 

reductions and other pay measures under the Lansdowne Road Agreement / Public Service Stability 

Agreement1. In the same period from 2014 to 2018, gross current government expenditure on pay 

increased by €2.7bn (19.7%) from €14.7bn to a projected €17.4bn in 2018. Expenditure on teacher 

pay accounted for 25% of this increase. 

                                                           
1 €249m (36%) of the increase in expenditure on pay from 2014 to 2018 has been due to pay deals (HRA, LRA, 
PSSA …..) 
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A separate Spending Review paper[1] looking at the efficiency of public expenditure shows that Ireland 

is relatively efficient in education expenditure. Ireland spends less on education than most of its Euro-

Area (EA) peers in GDP terms and achieves relatively efficient outcomes. This uses Classification of 

Functions of Government (COFOG) data for education spending across the EA, which is different from 

Voted Exchequer Expenditure represented in the rest of the paper. This includes all General 

Government spending on education.  

However, when age adjusted expenditure is estimated in GNI terms, the expenditure on education is 

closer to the Euro-Area average and therefore Ireland becomes relatively less efficient. Compared 

against comparator EA countries, the analysis indicates that Ireland can increase its current 

participation rate of 21% to 22.5% by spending the same amount of input of 4.8% of GNI. 

Figure 1: DES gross voted expenditure on pay, 2011 – 2018 

 

 

There has been significant increases in the number of teachers and SNAs employed. The number of 

first and second level teachers increased by 11%, from 55,825 in 2011/12 to 61,942 in 2016/17 (Figure 

2). Pupil numbers in first and second level increased by 8.5%, from 838,977 to 910,571 in the same 

                                                           
[1] Meaney and Oyewole (2018); Comparison of the Levels and Efficiency of Irish Spending; Spending Review 
2018, Department of Public Expenditure and Reform website (www.per.gov.ie) 
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period (Figure 2).  The number of SNAs has increased by 23%, from 10,575 in 2011/12 to 13,015 in 

2016/17. 2  

Figure 2: Teacher and pupil numbers, 2011/12 to 2016/17 

 

2.2 Special Education Needs Teachers 

Another key driver of pay expenditure has been the increase in special education costs. The 2017 

Spending Review Paper ‘Special Education Needs provision’ examined the evolutions and drivers of 

the special education expenditure.3 

 Special education needs expenditure for 2018 is estimated to cost €1.75bn, 19% of DES’s gross current 

allocation, with expenditure in this area increasing by 39.7% from 2011 to 2018 (€497m). €1.09bn 

(59%) of this relates to pay for teachers in special classes and special schools and teachers allocated 

under the Special Education Teaching Model. 

  

                                                           
2 Special education needs expenditure increased by €496m (39%) between 2011 and 2018 to €1.75 billion, 
representing an estimated 19% of the Department of Education and Skills’ gross current allocation. 
3 https://www.per.gov.ie/en/spending-review/ 
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From 2011 to 2018, the number of special education support teacher posts increased 38% from 9,740 

to 13,315. The number of special class teachers has increased by 145% from 602 to 1,477. The number 

of special education teachers as a proportion of the overall teacher numbers in primary and second 

level has increased from 20.9% in 2011/12 to 24.7% in 2016/17. Figure 3 below illustrate how the 

pupils per post for mainstream teachers, SEN teachers and SNAs have all declined from 2013/14 to 

2016/17. 

Figure 3: Pupils per each category of primary and second level post, 2013/14 to 2016/17  

 

2.3 Factors influencing payroll costs  

The two main drivers of expenditure on teacher pay in primary and second level are the number of 

teachers and changes in the pay of the existing cohort of teachers. 

There are several factors influencing the number of teachers, including:  

 The number of students (demographics) 

 The various PTRs (staffing schedules) 

 Policy initiatives (DEIS, Special Education Teaching Model etc) 

There are also several factors that influence the payroll costs of the existing cohort of teachers, these 

are: 

 Total salaries for existing staff 

 Cost of increments 

 Savings from replacing retirees with new entrants 

             

22.9 22.9 22.9 22.6

57.1 55.4 53.1 50.8

62.0 60.0 57.1 53.4

2013/14 2014/15 2015/16 2016/17

Primary pupils per post

SNAs

SEN Teachers

Mainstream Teachers (non SEN)

16.2 16.3 16.3 16.0

97.9 92.6 86.7 82.2

153.9 152.0 145.3 136.1

2013/14 2014/15 2015/16 2016/17

Second level pupils per post

SNAs
SEN Teachers
Mainstream Teachers (non SEN)
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 Cost of national pay restoration agreements 

As this paper is based on a no-policy change scenario, we will assume the cost of new policy initiatives 

is zero. 

3. Demographic Drivers 

3.1 Projecting Demographics – previous approach 

A significant driver of the increase in teachers and teacher pay has been demographic demand. The 

2015 IGEES paper ‘Primary and Second Level Education: 2016 – 2033: Expenditure Implications of 

Demographic Changes’ focussed on the expenditure implications of changing demographics and 

underpinned the analyses for demographic provision in Budget 2016 and Budget 2017. 

The IGEES paper used a reduced pupil-teacher ratio (PTR4) of 18:1 for primary and 15.7:1 for second 

level for the purposes of its projection model. The additional teachers projected under this 

methodology included estimated provision for mainstream, special class, special school and General 

Allocation Model5 teachers in both first and second level schools. 

Since then, a number of changes have impacted on demographic demand including the updating of 

the pupil enrolment projections, the roll out of the new Special Education Teaching model6, the change 

in the primary staffing schedule in Budget 2018 and considerable annual increases in the number of 

special classes, with special class student numbers in first and second level schools increasing 125% 

from 3,286 in 2011/12 to 7,381 in 2017/18. 

The factors above along with the use of overall national demographics, which does not take account 

of diversity in individual school enrolments and DES’s current teacher allocation model, appears to be 

contributing to demand for increases in projected teacher numbers in recent years, which are much 

greater than envisaged in the earlier demographic paper.   

Table 2: Projected additional teacher numbers, 2017/18 and 2018/19 
 

                                                           
4 Pupil-teacher Ratio (PTR) is calculated by dividing the total number of pupils by the total number of allocated 
posts. 
5Up to 2016/17, General Allocation Model (GAM) teachers were also allocated to schools for children with 
milder levels of need and also under the second level learning support and high-incidence schemes. 
6 The Special Education Teaching Model, which was introduced from September 2017, is a new model for 
allocating teaching resources for pupils with special educational needs, based on the profiled needs of each 
school, rather than on the diagnosed disability of individual children. https://www.education.ie/en/Press-
Events/Press-Releases/2017-Press-Releases/PR2017-01-18.html  

https://www.education.ie/en/Press-Events/Press-Releases/2017-Press-Releases/PR2017-01-18.html
https://www.education.ie/en/Press-Events/Press-Releases/2017-Press-Releases/PR2017-01-18.html
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Projected Additional 
Teacher Numbers 

2015 IGEES Paper DES Budget 2018 

 Primary Second Level Primary Second Level 

2017/18 357 291 3907 5188 

2018/19 271 227 3089 46710 

 

3.2 Pupil Numbers Projections  

The Department of Education and Skills’ publish enrolment projections for first and second level 

schools grant-aided by the Department11. The latest set of enrolment projections were published by 

the DES in July 2018 and cover the period from 2018 to 2036. The projections are based on a range 

of assumptions and DES considers M2F1, a scenario encompassing a medium migration assumption 

and an assumption of fertility remaining at a current level, as the most likely scenario going forward. 

Primary enrolments are projected to reach a peak of over 567,800 in 2018, before beginning to 

decline. Second level enrolments are expected to continue to rise until 2024, at which point, 

enrolments at second level are expected to be in excess of 402,000 pupils for the first time in the 

history of the state. Overall, total pupil numbers is projected to peak in 2020 before steadily 

declining over the forecast horizon. 

Figure 4: Latest projections of student numbers (from DES enrolment projections 2018) 
 

                                                           
7 227 mainstream, 35 special school and 128 special class teachers 
8 450 mainstream and 68 special class teachers 
9 145 mainstream, 35 special school and 128 special class teachers 
10 400 mainstream and 67 special class teachers 
11 https://www.education.ie/en/Publications/Statistics/projections-of-full-time-enrolment-primary-and-
second-level-2018-2036.pdf 
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3.3 Primary Mainstream Teacher Allocation 

Current Allocation Process 

Budget 2018 provided 145 mainstream primary posts and 400 mainstream second level posts for 

demographics based on the Department of Education and Skills’ estimate of their projected demand 

for 2018.  

Budget 2018 also provided for a further 305 teachers to be recruited to improve the staffing schedule 

at primary level by one point. While the DES circular 0010/2018 states that ‘the primary staffing 

schedule will operate on the basis of a general average of 1 classroom teacher for every 26 pupils’, 

DES indicate that this relates to an overall classroom teacher allocation ratio for the school and is not 

a reference to individual class size or average class size.  

In addition, allocations in individual primary schools are determined by the staffing schedule12, which 

operates on enrolment bands. For example, to have a principal plus 14 teachers (P+14) a school needs 

between 351 (/26=13.5) and 375 (/26=14.4) pupils. A minimum and maximum allocation ratio applies 

for each enrolment band, ranging from 25 – 26.8 to 1 using this example.   The current staffing 

schedule has evolved due to the cumulative effect of previous budgetary measures.  For example, 

Budget 2010 provided 500 posts across primary and post primary schools. The additional allocation 

for primary schools is reflected in the staffing schedule, where from 176 (P+7) to 401 (P+16) pupil 

enrolments a school gets a teacher for each additional 25 pupils. In fact, the schedule only begins to 

                                                           
12 https://www.education.ie/en/Circulars-and-Forms/Active-Circulars/cl0010_2018.pdf 
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increase at a rate of a teacher for each additional 26 pupils when a schools surpasses 401 pupil 

enrolments. 

Lower thresholds apply for DEIS Urban Band 1 schools. In 2017/18, there were 234 DEIS Urban Band 

1 Schools with 52,081 pupils. These operate at a recommended staffing schedule in primary schools 

of 20:1 at junior level and 24:1 at senior level. 

DES allocation practices also impact on teacher numbers. Schools are allocated teachers based on 

their projections for the academic year, having regard to enrolment numbers in the previous school 

year. While schools can apply for extra posts if actual pupil enrolments at 30 September sufficiently 

exceed the prior year enrolment numbers; if pupil numbers are lower for a particular school at 30 

September, the teacher allocation is not revised in that school until the following year. This approach 

results in an allocation of teachers greater than you would get if the staffing schedule ratios were 

applied exclusively based on current year enrolments.   

DES have indicated that while redeployment arrangements aim to facilitate the redeployment of all 

surplus permanent or CID teachers to schools where vacancies exist, because of geographical and 

regional limitations and/or because there is not a vacancy within the agreed radius, the teacher will 

not be redeployed in that year and can remain in the school. For 2018/19, 177 teachers will be 

redeployed, of which only 6 are outside the 45km limit, which represents a 100% redeployment rate, 

with no teachers left in need of redeployment.  

While redeployment arrangements are in place, those posts arising from the allocation practice are 

not considered surplus posts or CID posts by DES. Therefore, they are not redeployed in the current 

year. 

Main scenarios considered  

A number of scenarios have been considered for projecting additional primary mainstream teacher 

requirements from 2019/20 to 2021/22 having regard to trends from 2011/12 to 2018/19, using the 

current staffing schedule and a no policy change approach. The scenarios for projecting teacher 

requirements from 2019/20 to 2021/22 are underpinned by the latest demographic projections. 

DES examined the evolution of actual mainstream PTR between 2011/12 to 2018/19. The 

methodology used calculated the PTR by dividing the cumulative mainstream pupils by demographic 

posts. The number of demographic posts used was solely based on demographic and DEIS mainstream 

classroom posts, and excludes special education and certain other policy posts. Using this approach, 

the mainstream PTR decreased from 27.7:1 in 2011/12 to an estimated 26.8:1 in 2018/19. The official 
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staffing schedule was reduced by one point from 2011/12 to 2015/16, and again from 2016/17 to 

2017/18, and will reduce further by one point from September 2018 to one teacher for every 26 pupils.  

Scenario 1 – Using current mainstream PTR rate of 26.8:1  

Applying the current PTR of 26.8:1, this scenario projects a decrease of 662 teachers between 2019/20 

and 2021/22. 

Table 3: Projected increase / decrease in mainstream teachers under Scenario 1 

 Projected Increase / Decrease 
in Mainstream Pupil Numbers 

Estimated Increase / Decrease 
in Teachers 

2019/20 -1,599 -59 

2020/21 -6,398 -238 

2021/22 -9,795 -365 

2019/20 – 2021/22 -17,792 -662 

 

Scenario 2 – Using a PTR of 26:1 

Applying a PTR of 26:1, Scenario 2 projects an aggregate decrease of 685 posts between 2019/20 and 

2021/22. 

Table 4: Projected increase / decrease in mainstream teachers under Scenario 2 

 Projected Increase / Decrease 
in Mainstream Pupil Numbers 

Estimated Increase / Decrease 
in Teachers 

2019/20 -1,599 -62 

2020/21 -6,398 -246 

2021/22 -9,795 -377 

2019/20 – 2021/22 -17,792 -685 

 

Scenario 3 

Scenario 3 projects the future teacher requirements by looking at the average percentage of net 

increases in posts over the previous 5 years and projecting this as a constant out to future years. This 

scenario also assumes 150 additional developing posts due each year, which are corrected the 

following year. Scenario 3 projects an aggregate decrease of 271 posts between 2019/20 and 2021/22. 

Table 5: Projected increase / decrease in mainstream teachers under Scenario 3 

 Projected Increase / Decrease 
in Mainstream Pupil Numbers 

Estimated Increase / Decrease 
in Teachers 

2019/20 -1,599  39 

2020/21 -6,398  -62 

2021/22 -9,795  -248 

2019/20 – 2021/22 -17,792  -271 

 

Scenario 4 (recommended option) 
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This is a modification proposal based on Scenario 2 and projects an aggregate decrease of 696 posts 

between 2019/20 and 2021/22 as illustrated in Table 5.   

Below are the main assumptions underpinning the methodology used:  

1. Special school pupil numbers (based on 1.46% estimate of primary school pupils in special 

school in 2018/19 of 8,208 pupils being held constant) will not be included in the 

mainstream calculations.  

2. PTR of 26:1 to determine the number of additional / fewer mainstream (excluding DEIS Band 

1) teachers required. 

3. PTR of 22:113 to determine the number of additional / fewer mainstream DEIS Band 1 

teachers required. 

4. DEIS Band 1 mainstream pupil numbers based on 9.38% of mainstream primary pupil 

numbers in 2017/18. 

 
 
Table 6: Projected increase / decrease in mainstream teachers under Scenario 4 

  

Mainstrea

m Primary 

Pupils 

Numbers 

(less DEIS 

Band 1 

Pupils) 

 

DEIS Band 1 

Pupils 

YoY 

Additiona

l 

Mainstre

am 

Primary 

Pupils 

YoY 

Additiona

l DEIS 

Band 1 

Pupils 

YoY 

Additional 

Projected 

Mainstream 

Teachers 

(less DEIS 

Band 1 

Pupils 

YoY 

Additional 

DEIS Band 1 

Mainstream 

Teachers 

Total 

Additional 

Mainstream 

Teachers 

2019/20 
(projected) 

 
505,670 

 
52,342 -1,449 -150 

 
-56 

 
-7 

 
-63 

2020/21 
(projected) 

 
499,873 

 
51,741 -5,798 -600 

 
-223 

 
-27 

 
-250 

2021/22 
(projected) 

 
490,996 

 
50,823 -8,876 -919 

 
-341 

 
-42 

 
-383 

Total       -696 

 

Summary of scenarios considered 

In a situation where the national demographics projected enrolments for primary schools are 

decreasing from 2019/20 to 2021/22, it should be recognised that the following factors may also have 

an effect on teacher numbers requirements. 

                                                           
13 DEIS Band 1 schools operate at a recommended staffing schedule in primary schools of 20:1 at junior level 
and 24:1 at senior level. An average of 22:1 is to be used for these projections. 
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 Schools are allocated teachers based on their projections for the academic year, having regard 

to enrolment numbers in the previous school year. While schools can apply for extra posts if 

actual pupil enrolments at end September sufficiently exceeds the prior year enrolment 

numbers; if pupil numbers are lower than projected for a particular school, the teacher 

allocation is not revised until the following year. Therefore, there are some schools operating 

with an allocation of teachers above the staffing schedule. In order to ensure the efficient 

allocation of available resources, the allocations model needs to be reviewed to ensure that 

allocations are aligned with actual student numbers. 

 At national level, the required reduction of primary teachers arising from the reduced number 

of pupils can be met through the non-replacement of retirees. At regional level effective 

redeployment, where rates are currently at 100%, will play a critical role. DES should 

undertake a mapping exercise to understand projected regional divergence in pupil 

enrolments and the corresponding projected retirement population and current 

redeployment policy so they can respond accordingly to any potential challenges that may 

arise. 

In recent years, pupil numbers have been increasing year on year. However, the primary school age 

population is expected to steadily decline from 2019 onwards, the first decline in 17 years. Therefore, 

it is timely to review the methodology. Continuing to use the previous year’s enrolments will result in 

an allocation of teachers greater than you would get if the staffing schedule were applied exclusively 

based on current year enrolments.  

Scenario 1 and Scenario 3 projections use previous trends that are based on DES’s current practice, 

having regard to Government policy and taking account of previous Budget decisions. Given the range 

of policy initiatives adopted in recent years, it is very difficult to get a true picture of actual pure 

demographic trends and therefore we see considerable risks to these approaches. Scenario 3 takes 

into account the current teacher allocations model which is based on a combination of prior and 

current year enrolments while all other scenarios are based on current year enrolment only. Scenario 

2 and Scenario 4 are based on the allocation of a teacher for every 26 extra pupils, which is in line with 

Budget 2018 announcements. Scenario 4 also allows for the more favourable reduced PTR of 22:1 for 

DEIS Band 1 schools.  

Having regard to the factors underpinning the methodology for Scenario 4, DPER’s view is this is the 

most appropriate of the four scenarios considered and this methodology is broadly in line with stated 

Government policy in this area. However, DES’s view is that Scenario 3 is the most appropriate 
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methodology for teacher post projections and have expressed concern that Scenario 4 will result in 

an under allocation of teachers. 

 

 

 

 

 

 

Figure 5: Comparison of teacher number increases / decreases for Scenario 1,2,3 and 4, 2019/20 to 2021/22 

 

 

 
3.4 Second Level Mainstream Teacher Allocation 

Current Allocation Process 

Second level schools operate at a PTR for mainstream teachers of 19:1 for all free-scheme post primary 

schools and 23:114 in respect of all recognised schools outside the free education system. In addition, 

there are some posts allocated outside the PTR of 19:1 (see table 7).  

 

Each school is allocated teachers based on enrolment numbers in the previous school year, taking into 

account schools with sufficiently increased pupil enrolments in the current year. Therefore, the 

teacher posts are allocated to individual schools based on a combination of previous and current year 

enrolments. This makes it difficult to accurately estimate the number of teachers allocated to 

individual schools based on current year increases / decreases in the national pupil enrolment 

                                                           
14 For the purposes of this paper, we are not taking into account the separate allocation for recognised schools 
outside the free education system as the impact is minimal. 
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projections. If pupil numbers are lower than projected for a particular school, the teacher allocation 

is not revised in that school until the following year, potentially resulting in an allocation of teachers 

greater than you would get if the staffing schedule was applied exclusively based on current year 

enrolments. 

For example, in 2017/18, there were 4,618 more second level enrolments than in 2016/17. 

 398 schools had increased enrolments at an average increase of 25 pupils in each school. 

 270 of these 398 schools received an increased allocation based on increased enrolment, 

resulting in an increase of 421 posts across these schools. 

 If the second level staffing schedule of 19:1 was applied to the 4,618 increased enrolments, 

this should have resulted in an increased allocation of 243 teachers. 

 314 schools had a decrease in pupils or no change to their pupil numbers. The average 

decrease in pupil numbers in these schools was 18 in each of these schools. 

 Including the 314 schools that had a decrease in pupil numbers, this example illustrates a 

potential 178 posts in that school year that will not be corrected until the following year. 

This illustrates that there are some schools operating with an allocation of teachers above the staffing 

schedule. Where pressures are identified in schools across the system, these need to be met, in the 

first instance, where feasible, by utilising these teachers.  

Main Scenarios Considered 

A number of scenarios have been considered for projecting second level teacher requirements having 

regard to trends from 2014/15 to 2018/19, using the current staffing schedule of 19:1 and a no policy 

change approach. 

DES examined the evolution of mainstream PTR between 2014/15 to 2018/19. The methodology used 

calculated the PTR by dividing the cumulative second level pupils, reduced by pupils in fee charging 

school and PLC courses, by demographic posts. The number of posts was solely based on 

demographics and excluded special education, career guidance and other policy posts.  In 2017/18, 

this amounted to 18,259 posts. While this number of teachers includes those allocated at a PTR of 

19:1 (free scheme schools), it also includes other teachers allocated because of increases in 

enrolments.  

The PTR of free scheme posts allocated as a result of demographic increases in 2017/18 is 18.2:1 (see 

table 7 below) 

Table 7: Enrolment posts and effect on PTR in 2017/18 
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Type of Post Number of Posts PTR 

Mainstream 17,468 19:1 

Junior Cert Schools Program (JCSP) 108 3,073:1 

Deputy Principal 436.25 761:1 

Substitution Posts 114.94 2,888:1 

Programme Co-Ordinator 132.25 2,510:1 

 18,259 18.2:1 

Free Scheme Second Level School 
Population 2017/18 

331,904 

 

The main PTR rate of the official staffing schedule was 19:1 for all years in this period, except for 

2016/17 where it was reduced to 18.7:1 to accommodate the decision in Budget 2016 to increase the 

number of career guidance teaching posts. 

Four scenarios for projecting mainstream teachers for free scheme schools have been considered in 

this paper, as well as a separate projection model for projecting teachers for fee charging schools. 

Scenario 1 – Using current PTR of enrolment posts of 18.2:1 

Applying the current PTR of 18.2:1, this scenario projects an increase of 1,132 second level teachers 

from 2019/20 to 2021/22. 

Table 8: Projected increase / decrease in mainstream teachers under scenario 1 

 Projected Increase / Decrease 

in Mainstream Pupil Numbers 

Estimated Increase / Decrease 

in Teachers 

2019/20 5,737 315 

2020/21 6,913 380 

2021/22 7,954 437 

2019/20 – 2021/22 20,604 1,132 

 

Scenario 2 – Using current staffing schedule of 19:1 

Applying a PTR of 19:1, in line with the current staffing schedule, this scenario projects an increase of 

1,085 posts between 2019/20 and 2021/22. 

Table 9: Projected increase / decrease in mainstream teachers under scenario 2 
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 Projected Increase / Decrease 
in Mainstream Pupil Numbers 

Estimated Increase / Decrease 
in Teachers 

2019/20 5,737 302 

2020/21 6,913 364 

2021/22 7,954 419 

2019/20 – 2021/22 20,604 1,085 

 

Scenario 3 

Scenario 3 projects the future teaching requirements by looking at the number of teachers expected 

if the previous years published PTR (all pupils divided by all teachers15) is applied to the increase in 

mainstream pupil numbers. Scenario 3 projects an increase of 1,538 teachers between 2019/20 and 

2021/22. 

Table 10: Projected increase / decrease in mainstream teachers under scenario 3 

 Projected Increase / Decrease 

in Mainstream Pupil Numbers 

Estimated Increase / Decrease 

in Teachers 

2019/20 5,737 428 

2020/21 6,913 516 

2021/22 7,954 594 

2019/20 – 2021/22 20,604 1,538 

 

Scenario 4 

Scenario 4 projects the future teaching requirements by looking at the average percentage of net 

increases in posts over the previous 5 years and projecting this as a constant out to future years. 

Scenario 4 projects an increase of 1,123 teachers between 2019/20 and 2021/22. 

Table 11: Projected increase / decrease in mainstream teachers under scenario 5 

 Projected Increase / Decrease 

in Mainstream Pupil Numbers 

Estimated Increase / Decrease 

in Teachers 

2019/20 5,737 280 

2020/21 6,913 395 

2021/22 7,954 448 

2019/20 – 2021/22 20,604 1,123 

                                                           
15 Published PTR was 13.4 in 2016/17, https://www.education.ie/en/Publications/Statistics/Key-Statistics/Key-
Statistics-2016-2017.pdf 
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Fee charging schools 

DES have proposed to project future teaching requirements for fee charging second level schools using 

a separate model based on the staffing schedule for fee charging schools of 23:1.  

Table 12: Projected increase in mainstream teachers in fee charging schools 

 Projected Increase / Decrease 
in Mainstream Pupil Numbers 

Estimated Increase / Decrease 
in Teachers 

2019/20 441 19 

2020/21 532 23 

2021/22 612 27 

2019/20 – 2021/22 1,585 69 

 

Summary of scenarios 

Scenarios 4 is based on historical trends, while Scenario 3 is based on a PTR that factors in non-

mainstream teachers such as special class and other policy posts.  Scenario 2, while in line with the 

staffing schedule for second level schools of 19:1 doesn’t factor in other enrolment post that are 

allocated as a result of demographic change. 

Given that the purposes of this section is to understand mainstream demographic pressures PER’s 

preferred option is Scenario 1. Fee charging schools should also be projected separately using the 

official Government staffing schedule of 23:1.  

Figure 6: Comparison of teacher number increases for Scenarios 1, 2, 3 and 4, 2019/20 to 2021/22 
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Recommended Scenario 

This paper recommends that the recruitment of additional teachers is aligned with main PTR in the 

stated staffing schedule of 19:1 (23:1 for fee charging schools), but also factors in other enrolments 

posts that are allocated as a result of demographic changes. The number of teachers in a school should 

be based on the current year’s enrolment numbers.  

Below are the main assumptions underpinning the methodology used. 

 

1. Year-on-Year change in pupil numbers will be from the enrolment projections published by 

DES statistics unit (M2F1 scenario)   

2. PTR of 18.2:1 (based on PTR of free scheme posts allocated as a result of demographic 

increases) to determine the number of additional / fewer teachers required for Free Scheme 

schools. 

3. PTR of 23:1 (based on official staffing schedule) to determine the number of additional / 

fewer teachers required for fee charging schools. 

4. Fee charging pupils numbers based on 7.14% of total mainstream second level pupil (as at 

2017/18). 

 
Table 13: Projected additional mainstream second level teacher numbers, 2018/19 to 2021/22 

  

Mainstream 
Second 

Level Pupil 
Numbers 

(free 
scheme 
schools) 

 
 

Mainstream 
Second 

Level Pupil 
Numbers 

(fee 
charging 
schools) 

YoY 
Additional 

Mainstream 
Second 

Level Pupils 
(free 

scheme 
schools) 

 
YoY 

Additional 
Mainstream 

Second 
Level  

Pupils (fee 
charging 
schools) 

Total YoY 
projected 

Mainstream 
Teachers 

(free 
scheme 
schools)  

 
 

Total YoY 
Projected 

Mainstream 
Teachers 

(fee 
charging 
schools) 

 
 

Total Additional 
Mainstream 

Teachers 

2019/20 
(projected) 343,278 

 
 

26,395 5,737 

 
 

441 315 

 
 

19 

 
 

334 

2020/21 
(projected) 350,192 

 
 

26,926 6,913 

 
 

532 380 

 
 

23 

 
 

403 

2021/22 
(projected) 358,146 

 
 

27,538 7,954 

 
 

612 437 

 
 

27 

464 

Total        1,201 
 

3.5 Special School Teachers 

The number of special school pupils has evolved broadly in line with demographics. The number of 

pupils attending NCSE established special schools increased 15% from 6,848 in 2011/12 to 7,872 in 
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2017/18 while the total number of special school teachers has increased 10% from 1,360 in 2012/13 

to 1,492 in 2017/18. Overall, we broadly expect special school pupil and teacher numbers to remain 

relatively unchanged but this will be subject to further analysis based on the latest available data 

during the annual Budget estimates process. 

 

3.6 Overall expenditure on additional teachers due to demographics 

Having regard to the recommended Scenario 4 for mainstream primary teacher projections and 

proposed models for second level teacher projections, table 14 below outlines the budgetary cost of 

additional teachers to meet demographic pressures for the years 2019 to 2021. 

Table 14: Budgetary cost for additional teachers, 2019 – 2021  

Budget Year Additional 
Mainstream 
Primary Teachers 

Additional 
Mainstream 
Second Level 
Teachers 

Total 
Additional 
Teachers 

Projected 
Expenditure 

2019 -63 334 271 €18.9m 

2020 -250 403 153 €10.5m 

2021 -383 464 81 €6.2m 

2019 - 2021 -696 1,201 505 €35.6m 

  

4. Pay Drivers 

4.1 Unit Cost of a Teacher 

For the purposes of this paper, the unit cost of a new entrant teacher in 2018 is estimated at €44,012 

for primary and €45,343 for second level. As illustrated in Table 15, these unit costs are calculated 

having regard to the following factors:  

 The average starting salary of newly appointed teachers in 2017; 

 The salary scale at 01/01/2018; 

 Substitution cost based on the expenditure on substitution in 2017 as a percentage of the 

total subhead expenditure; 

 Employer PRSI cost of 10.75% 

 Increment costs over retirement payroll savings are costed separately 
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The unit cost of a new entrant teacher is expected to increase in line with increases envisaged under 

the Public Services Stability Agreement (2018 -2020). By 01/10/2020, the salary of a new entrant on 

the first point of the salary scale will have increased from its current rate (at 01/01/2018) of €35,958 

to €37,692. However, as the associated increase in expenditure for the Exchequer will be provided for 

centrally, it is not taken into consideration in our analysis which is based on the current pay rates. 

Table 15: Costing of a new entrant primary teacher, January 2018 
 

  Primary Second Level 

Average new entrant gross salary based on 

2017 starting points 

           

€37,406  

 

€39,216 

plus associated substitution costs (6.24% for 

primary, 4.4% for second level)  

 

€2,334 

 

€1,726 

plus 10.75% for employer PRSI 

cost                          

 

€4,272 

 

€4,401 

Total  by sector        €44,012 €45,343 

 

4.2 Increments 

There are two salary scales for teachers from 01/01/2018. Teachers appointed prior to 01/01/2011 

are on a 25 point salary scale ranging from €34,143 to €62,571, while teachers appointed on or after 

01/01/2011 are on a 27 point salary scale ranging from €35,958 to €67,538. The main difference 

between the two scales relates to the qualification allowance being merged into the pay scale for 

entrants on or after 01/01/2011. 

Those appointed prior to 31/01/2012 may also qualify for a range of academic allowances (see table 

16 below).  There are also a number of other allowances that all teachers may qualify for including 

long service allowance of €2,324, for teachers who have been on the top point of the salary scale for 

10 years.  

A 2018 report to the Houses of the Oireachtas16 examined the remaining salary issues in respect of 

post-January 2011 recruits at direct entry grades across the wider public service, and estimated the 

point-in-time costs associated with resolving issues. In the Education Sector, a total of 23,780 (FTE) 

new entrants or 21% of the current workforce have been recruited since 2011, of which 16,054 or 68% 

                                                           
16 ‘Examination of Remaining Salary Scale Issues in Respect of Post January 2011 Recruits at Entry Grades’ – 
Report to the House of the Oireachtas by the Minister for Public Expenditure and Reform in accordance with 
Section 11 of the Public Service Pay and Pensions Act 2017, March 2018. 
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are teachers. The total cost for the Education sector of a two point increment adjustment, which 

would equalise pay for new entrants, is €83m, of which €59m would be the cost for the existing cohort 

of post-January 2011 teacher recruits. Any change to the current position could potentially increase 

overall demographic costs. 

Figure 7: Comparison of salary scales for teachers appointed prior to and after 01/01/2011, as at 01/01/2018 

 

Table 16: Academic Allowances for those who entered service prior to 31/01/201217 

 

Academic Qualification Allowance 

(a) (i) Higher Diploma in Education (Pass) €591 

(a) (ii) Higher Froebel Certificate €591 

(b) (i) Higher Diploma in Education (1st / 2nd 

Honours) 

€1,236 

(b) (ii) Ard Teastas Gaeilge €1,236 

(c) Primary Degree (pass)* €1,842 

(d) Master’s Degree by Thesis or Exam (pass)* €4,918 

(e) Primary Degree (1st / 2nd Class Honours)* €4,918 

(f) Master’s Degree (1st / 2nd Class Honours) €5,496 (€578 for those appointed between 

01/01/2011 and 31/01/2012) 

                                                           
17 Where merited, only one allowance at (a) or (b) may be held together with one of the allowances (c) to (g). 
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(g) Doctors Degree €6,140 (€1,222 for those appointed between 

01/01/2011 and 31/01/2012) 

Special Education Diplomas €2,437 

*These allowances are no longer available to those appointed between 01/01/2011 and 

31/01/2012 as the Honours Primary Degree allowances is incorporated into the salary scale. 

 

Table 17 below outlines the estimate of the cost of increments from 2018 – 2020 for primary and 

secondary / C&C teachers, based on increment data provided by DES. In 2019, 21,142 primary and 

10,323 secondary / C&C teachers are projected to receive increments 

The scale of recruitment, particularly in the primary sector in recent years, has resulted in a younger 

staff population with a greater proportion of teachers in receipt of increments. 

Table 17: Projected cost of increments, 2018 – 2020 

 

Cost of Increments Primary Secondary / C&C Total 

 € € € 

2019 €37.4m €17.8m €55.2m 

2020 €38.2m €19.6m €57.8m 

2021 €36.6m €19.1m €55.7m 

 

4.3 Retirement Numbers and projections  

It is difficult to estimate the number of retirements in a given year due to a number of factors including 

the following: 

 Social and economic factors which influence the timing of individuals’ retirements; 

 The concentration of retirements in the education sector at the end of August; 

 The age span of teacher retirements, which, for the most part, range from age 55 to 70; 

 The impact of salary restoration on individual decision -making; 

 The end of a grace period for calculating benefits based on pre – Haddington Road Agreement 

salary, on 1 April 2019; 

 The industrial relations landscape. 

 

DES publish retirement statistics annually. ‘Teacher Retirement Statistics 2016’ provides a statistical 

overview of retirements in 2016 in primary and secondary / C&C schools with information on teacher 

retirement age, reason for retirement etc.  
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An estimated 83% of primary retirements and 77% of secondary / C&C retirements during 2016 were 

voluntary retirements. It is difficult to accurately project the age at which teachers typically retire. For 

example, in 2016, age 60 was the most common age of retirement for primary (13.4%) and second 

level (17.3%) teachers. In addition to this, of the 538 primary teachers and 376 secondary / C&C 

teachers who retired in 2016, 302 (56%) and 172 (45.7%), respectively, retired before age 60.  

Table 18: Primary and secondary / C&C teachers retired from 1 January to 31 December 201618  
 

  Voluntary  CNER Medical 
Grounds 

Compulsory Total 

Primary 
Retirees 

Count 445 27 20 46 538 

 % 82.7% 5.0% 3.7% 8.6%  

Secondary/ 
C&C 
Retirees 

Count 290 26 23 37 376 

 % 77.1% 6.9% 6.1% 9.8%  

 

The majority of teachers expected to retire in the years 2019 – 2022, the period covered in this paper, 

will have commenced their service prior to April 2004 and have uninterrupted service. There are three 

categories of retirement which this cohort can avail of: 

 Voluntary Retirement – Teachers may avail of voluntary retirement from age 55 provided they 

have completed 35 years’ service for pension purposes, or, from age 60 if they have completed 

2 years or more service. 

 Compulsory Retirement – Teachers must retire at the end of the school year in which age 65 

is reached. 

 Cost Neutral Early Retirement –Teachers may, from age 50, avail of retirement with 

immediate payment of actuarially reduced benefits. 

The projected retirements in this paper are based on an analysis of data received for the purpose of 

the ‘Actuarial Review of Public Service Occupational Pensions in Ireland as required by EU Regulation 

549/2013’19 as at 31st December 2015. The number of compulsory and voluntary retirements were 

projected by calculating the number of retirements in each year and applying the actual distribution 

of retirements across ages 55 to 65 in 2016 to the projected retirements in each year. 

                                                           
18 Based mainly on previous years trend analysis DES is projecting 1,687 teacher retirement during 2018 in 
primary and post primary schools. This is made up of 700) primary school and 500 Voluntary and C&C schools). 
19 ‘Actuarial Review of Public Services Occupation Pensions in Ireland as required by EU Regulation 549/2013’, 
DPER, November 2017. 
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In addition, projections for retirements on medical grounds, preserved retirements and cost neutral 

retirements need to be accounted for. The projected number of these retirements in this paper are 

based on the average additional retirements on these grounds from 2012 to 2017. At primary level 

this accounted for an average additional 21% in retirement numbers and at second level an additional 

29%. 

Figure 8 below outlines the projected retirements for primary and secondary / C&C teachers from 

2018 to 2025.  

Figure 8: Projected retirements for primary and secondary / C&C teachers, 2018 – 2025. 

 

There is variation between the age profile of primary and second level teachers. While only 19% of 

primary teachers are aged between 50 and 69, 30% of secondary / C&C teachers are in this age 

category. This suggests that a large cohort of second level teachers are expected to retire over the 

coming years which further emphasises the necessity for effective workforce planning to ensure that 

a shortage of teachers at second level will not arise. 
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Figure 9: Age profile of 2017/18 primary school and secondary / C&C teachers 

 

In term of ETB retirements, payroll information for this cohort is not held centrally by DES. Therefore, 

DES has limited data on the detail of ETB teachers generally, and are unable to provide a breakdown 

between retirements of teachers and retirements of non-teaching ETB staff. In order to get a 

comprehensive understanding of projected teacher retirements in the sector as a whole, it is 

imperative that DES improve their data collation for ETB staff.   

Furthermore, on the basis of discussion with DES payroll section, our understanding is that the cost of 

increments is offset by the savings from retirements in the ETB sector and, as a result, ETBs are 

excluded from the present analysis. 

DES have a comprehensive shared service plan and a key initiative of this plan will be to provide Shared 

Service payroll to the ETB sector from early 2019 on a phased implementation plan. The DES plan also 

incorporates the upgrade of the existing School Employees payroll services enabling further data 

analysis once this project is complete.  

Savings from Retirements 

Savings from retirements are significant factors in projecting year on year changes in the teacher pay 

bill. Outlined in table 19 and 20 below is the average annual cost of a teacher just prior to retirement 

and the resulting average annual payroll savings per teacher retirement in 2018. 

Table 19: Average Cost of Retiring Teachers 
 

 Primary Second Level 
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Maximum Point on Salary Scale €62,571 €62,571 

Honours Degree Allowance €4,918 €4,918 

H.Dip  €91420 

35 Year (long service 

allowance)21 

€1,511 €1,511 

Substitution Costs (6.24% for 

primary, 4.4% for second level) 

€4,330 €3,088 

Employer PRSI (2.05%) €1,423 €1,439 

Cost of Retiring Teacher €74,753 €74,441 

 

 
 
Table 20: Average payroll savings per teacher retirement, 2018 
 

 Primary Second Level 

Average Cost of Retiring 

Teacher22 

€74,753 €74,441 

Average Cost of New Entrant 

Teacher 

€44,012 €45,343 

Savings per Teacher 

Retirement 

€30,741 €29,098 

 

Table 21 below outlines the projected savings from retirements from 2019 – 2021 for primary and 

secondary / C&C teachers. 

Table 21: Projected savings from retirements for primary and secondary / C&C teachers, 2019 – 2021.  

 

                                                           
20 Mid-point of Higher Diploma in Ed (pass) allowance (€591) and Higher Diploma in Ed (Hons) allowance 
(€1,236). 
21 Based on 65% of 2017 retirees being in receipt or part-receipts of the 35 Year (long service allowance) 
22 Includes employer PRSI and substitution costs (DES figures). 
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5. Other Expenditure 

5.1 Capitation-related grants 

The Department of Education and Skills provides capitation-related funding to all recognised primary 

schools and second level schools within the Free Education Scheme. Payments are based on the 

number of recognised pupils enrolled in the schools. It is intended that capitation payments are spent 

on the day-to-day running costs of the school, for example, heating, cleaning, lighting, maintenance 

of school premises and grounds and the provision of teaching materials and recourses.  

The ancillary services grant is a scheme to provide additional per capita grants to state funded primary 

schools for secretarial and caretaking services. Voluntary secondary schools receive similar payments 

in the form of Secretary, Caretaker and School Services Support Fund (SSSF) grants.  

Table 22 below sets out total expenditure on capitation-related grants in primary and voluntary 

secondary schools. For illustrative purposes, non-pay expenditure in Community and Comprehensive 

Schools and Education and Training Boards is also set out. Community and Comprehensive Schools do 

not receive capitation payments but rather payment in the form of a block grant to cover non-pay 

expenditure. 

Expenditure on capitation-related grants increased 4.2% from €384m to €400m from 2011 to 2016. 

The increase is driven primarily by demographic pressures, with some increases offset due to Budget 

decisions to reduce capitation rates by 9% between 2011 and 2015.23 

Table 22: Expenditure on capitation, 2011 to 2016 

                                                           
23 Capitation rates reduced 10.7% from 2010 to 2015.  

  2019 2020 2021 Total 

Projected Number 

of Retirements 

Primary 703 724 738 2,165 

Secondary / 

C&C 

450 500 507 1,457 

Total 1,153 1,224 1,245 3,622 

Projected Paybill 

Savings from 

Teacher 

Retirements 

Total €32.9m €35.4m €37m €105.4m 
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 Primary 
(Capitation) 

Second Level 
(Capitation) 
(Voluntary 
Secondary) 

Community and 
Comprehensive 
Schools (Non-
Pay) 

Education 
and Training 
Boards (Non- 
Pay) 

Total 
Expenditure 

2016 €197m €103m €30m €70m €400m 

2015 €190m €101m €29m €65m €385m 

2014 €188m €101m €29m €61m €379m 

2013 €186m €100m €29m €48m €363m 

2012 €183m €101m €29m €67m €380m 

2011 €187m €104m €29m €64m €384m 

Enhanced capitation, based on disability categories, is paid to mainstream Primary schools with 

Department approved special classes to assist them with the extra costs associated with the running 

of special classes. Ancillary grants for Special Schools are based on teacher numbers, up to a ceiling of 

16 teachers. At second level, grants are payable for pupils in approved special classes in Voluntary 

Secondary and Community and Comprehensive Schools.  

Capitation grants to Primary and Voluntary Secondary schools are paid on a per pupil basis regardless 

of the age of the school, however, some elements of the grants are capped with pupil ceilings. 

Community and Comprehensive Schools are allocated a budget and the age of the building may be 

taken into account. 

The Department of Education and Skills is reviewing the expenditure on the school funding provided 

to schools towards day-to-day running cost.  It is important that this review looks at the efficiency of 

capitation related payments and the scope to differentiate to ensure that the existing level of 

capitation is targeted in the most efficient and effective way across the schools systems.  

Capitation related cost projections 

Capitation-related grants are distributed on a per pupil basis. In 2018, the grant per mainstream pupil 

including the standard book grant will be €344 for primary24 and €535.50 for second level25. As this 

model is based on a no policy change scenario, the rates are assumed to hold constant for duration of 

the projections. In addition, it excludes other school funding grants paid from current expenditure. 

                                                           
24 Comprises standard capitation grant, ancillary services grant and standard book grant. 
25 Comprises standard capitation grant, School Services Support Fund grant and standard book grant only. 
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Table 23 below outlines the projected additional capitation costs for 2019 – 2021 due to demographic 

demand. 

Table 23: Additional capitation cost, 2019 - 2021 

Budget Year 

Additional 
Primary Pupils 

Additional 
Second Level 
Pupils26 

Projected Additional Capitation 
Cost 

2019 
 

-1,576 
 

5,737 €3.5m 

2020 -6,304 6,913 €2.2m 

2021 -9,652 7,954 
€1.3m 

2019 - 2021 
 

-17,532 
 

20,604 €7m 

 

5.2 Special Classes 

Increase in the number of pupils 

There has been a significant increase in the number of pupils in special classes in recent years. Overall 

special class student numbers in first and second level increased 125% from 3,286 in 2011/12 to 7,381 

in 2017/18. The increase in the number of special class pupils significantly exceeds the proportionate 

growth in the overall student population. While the overall student population has increased by a year 

on year average of 1.6%, the number of special class pupils has increased by an average of 14.5%. 

Consequently the number of special class teachers increased by 145% from 602 in 2011/12 to 1,477 

in 2017/18. The increase in autism prevalence is the main driver of growth in special class numbers, 

with 74% of special class pupils having an ASD diagnosis. 

Special classes have smaller class sizes than standard mainstream classes. Staffing arrangements are 

on the basis of the ratios (see Table 24 below) recommended by the Report of the Special Education 

Review Committee (SERC) 1993. While for primary schools, there is an allocation of one teacher per 

class room, for second level schools, an allocation of 1.5 teacher posts is provided. DES estimate that 

1.3 FTE of this allocation is required given the longer opening special class hours of 28 hours per week 

while a second level teachers’ contract hours are 22 hours per week.  According to DES, the additional 

0.2 allocation is required to support significant time which has to be devoted to planning for provision 

for children at second level given the range of provision across different years, subjects and levels. 

However, there has been no analysis undertaken of this so the rationale is unclear. 

Figure 10: Increases in the number of Special Class Teachers, 2011/12 to 2017/18 

                                                           
26 Free scheme pupils only 
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Figure 11: Pupil Numbers in special schools and special classes, 2011/12 to 2017/18 

 

Table 24: SERC report 1993 – staffing ratio of each disability category 

Type of special class/school Pupil Teacher 
ratio  

Class-SNA ratio  

Visual Impairment 8:1 4:1 

Hearing Impairment 7:1 4:1 

Profoundly Deaf 6:1 2:1 

Mild General Learning Disability (GLD) 11:1 4:1 

Moderate General Learning Disability 8:1 2:1 

Severe/profound GLD 6:1 1:2 

Emotional Disturbance 8:1 4:1 

Severe emotional disturbance 6:1 1:1 

Physical disability 10:1 1:1 

Speech & language Disorder 7:1 3:1 

Specific learning Disability 9:1 No automatic allocation 

Autism/autistic spectrum disorder 6:1 1:2 

Multiple disabilities 6:1 1:1 
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Established Government policy supports the education of children in an inclusive environment where 

possible. This is underpinned by legislation which provides that children with special educational 

needs “shall be educated in an inclusive environment with children who do not have such needs unless 

the nature or degree of those needs of the child is such that to do so would be inconsistent with … the 

best interests of the child … or the effective provision of education for children with whom the child is 

to be educated”27. 

The National Council for Special Education (NCSE) published an Inclusive Education Framework28 in 

2011 which articulates inclusion as a process of: 

•  Addressing and responding to the diversity of needs of learners through enabling 

participation in learning, cultures, and communities and 

•  Removing barriers within and from education through the accommodation and provision 

of appropriate structures and arrangements to enable each learner to achieve the 

maximum benefit from his/her attendance at school  

The Framework stated that the “concept of inclusion promotes the active participation of the learner 

as the primary aim rather than simple placement or accommodation. It also emphasises the need for 

changes within the education system and the school to accommodate the learner. The goal, therefore, 

is inclusion, not integration and the onus for achieving this is placed firmly on governments, schools 

and the wider community. Essentially, the difference is between ‘being there’ and ‘taking part’ with 

integration prioritising the placement of pupils in particular”. 

In circumstances where children with special needs require more specialised interventions, special 

schools or special class places are available.   The NCSE has a statutory function to “ensure that a 

continuum of special education provision is available as required in relation to each type of disability”.  

Special classes are part of a continuum of educational provision that enables students with more 

complex special educational needs to be educated, in smaller class groups, within their local 

mainstream schools. They offer a supportive learning environment to students who are unable to 

access the curriculum in a mainstream class, even with support, for most or all of their school day.  

Students enrolled in special classes should be included in mainstream classes to the greatest extent 

possible, in line with their abilities. 

                                                           
27 Section 2 of the Education for Persons with Special Educational Needs Act 2004. 
28 National Council for Special Education, An Inclusive Education Framework: A guide for schools on the inclusion 

of pupils with special educational needs (2011). 
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Since 2011, the number of special classes has increased by 138% with over 755 new special classes 

opened, bringing the total number of such classes to over 1,303. 

For the purpose of determining teacher allocations, and in order to allow for the inclusion, as far as is 

practicable, of special class pupils in mainstream classes, in accordance with their capacity to 

participate in such classes and the effective provision of other children,  special class pupils are 

counted twice, in special classes and mainstream classes. 

The proportion of special class pupils who spend the equivalent of one day per week in a mainstream 

classes at primary level is 28% in 2017 suggesting that the majority of pupils are not integrated in 

mainstream classes. It is understood from DES that the number of younger pupils participating in 

special classes, including in early intervention classes, has risen substantially which has a major impact 

on whether or not these pupils are integrated into a mainstream class. It is important that DES/NCSE 

collect consistent and comparable data in this area so that the policy can be monitored and reviewed.  

Pupils can also transition from a specialised setting into a mainstream setting.  In 2017, of the previous 

year’s special class pupils in primary schools, 10% moved from special classes to mainstream classes, 

compared with 11% in 2016.   Given that DES do not hold data prior to 2016, it is not possible to 

undertake a trend analysis.  In relation to special schools, for each of 2016 and 2017, 2% of the 

previous year’s pupils left a special school setting to participate in mainstream classes. 

In the case of special class pupils transitioning from primary into second level, while some pupils 

remain in a special class/school environment and attend special classes in second level school, others 

may transfer to mainstream classes or move to special schools. The NCSE provided data illustrating 

that of the 292 pupils aged 12 and 76 pupils aged 13 in a special class in a primary school in 2016/17, 

in 2017/18, of this cohort, 30% were still in special class primary, 22% were no longer in a specialised 

setting, 3% have moved to mainstream and were accessing SNA, 15% have moved to a special school 

and 30% transitioned to a special school in second level. 

The NCSE commissioned the ESRI to undertake’ research in relation to special class provision in 

Ireland29.  That research notes that, to date, “little attention has been given specifically to the role of 

special classes for students with special educational needs in mainstream schools within the context 

of inclusive education. In particular discussion has rarely focused on where and how to provide for 

                                                           
29 Selina McCoy, Joanne Banks, Denise Frawley and Dorothy Watson (ESRI), and Michael Shevlin and Fiona 

Smyth (TCD), Understanding Special Class Provision in Ireland – Phase 1: Findings from a National Survey of 
Schools, Research Report No. 16, NCSE (2014); and Joanne Banks, Selina McCoy, Denise Frawley and Gillian 
Kingston (ESRI), and Michael Shevlin and Fiona Smyth (TCD), Special Classes in Irish Schools – Phase 2: A 
Qualitative Study, Research Report No. 24, NCSE (2016). 
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students and ensure effective learning and inclusion”.  Some of the key findings from the research 

papers from 2014 and 2016 are– 

 Special classes are typically highly specialised in terms of the types of need of the students 

and in the range of year groups in the class; 

 Across special classes at both primary and post-primary, many students spend most, if not all, 

of the school week together as a group; 

 Allocation to such classes is relatively permanent for students; where mobility to mainstream 

classes does occur it is heavily influenced by teacher assessments – even though the initial 

placement in special classes is largely determined by formal assessments and the advice of 

SENOs or NEPS; 

 The level of day-to-day integration of students into mainstream and longer-term movement 

into and out of special classes over time is also influenced by school level processes. In 

particular, the findings suggest that student mobility is greater in schools with strong 

leadership, a positive school climate and a whole-school approach to inclusion; 

 

 Overall, the findings indicate that the experiences of students in special classes vary widely by 

the type of school and designation of the special class. 

The researchers note that it is recognised that school leadership30 plays a critical role in supporting 

change for inclusion within a school and that the role of the principal is key in promoting inclusive 

school cultures where special classes can operate most effectively.   

The findings also highlight the need for formal guidelines for school principals on how to establish and 

operate a special class.  

The research notes that, where mobility into mainstream classes does occur, teachers’ own 

judgements are paramount, although some schools, particularly at second level, seem responsive to 

student and parent preferences in this regard.  External advice (such as from the National Educational 

Psychological Service (NEPS) or Special Educational Needs Organisers (SENOs) does not appear to 

figure highly in decision-making on moving out of special classes and findings suggest that efforts to 

maintain the minimum special class size can also affect student mobility into mainstream classes.  

                                                           
30 Budget 2017 allocated €22m to DES for leadership initiates across the sector 
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The research reports conclude that this evidence points to the need for schools to be encouraged and 

facilitated in allowing greater flexibility in frequency and opportunity for young people to transition 

into and out of special class settings according to their needs.  

It also states that greater flexibility in the number of students required to set up and retain a special 

class would enable greater mobility among students to go into, and move out of, the special class 

when required, which might act to normalise the space and reduce stigma. 

A 2017 ESRI paper ‘An Irish Solution …….? Questioning the Expansion of Special Classes in an Era of 

Inclusive Education’31 examined the ongoing expansion of special classes in Irish primary and second 

– level and, in particular, questioned whether special classes are operating as a form of segregation or 

of inclusion for children with special educational needs.  The findings of the report suggest that special 

classes only operate as a unit of inclusion where children have severe needs.  The report also noted, 

however, that special classes can facilitate inclusion, particularly where students are moving from 

special to mainstream schools, or who would not otherwise be able to attend a mainstream school.  It 

notes that in such circumstances the unit of inclusion can be viewed as the school and not just the 

mainstream class.  

 

Having regard to research undertaken the rapid acceleration of growth in the establishment of special 

classes and pupils attending special classes, it would be appropriate that a review of current practices 

around the establishment and operation of special classes be carried out.  The NCSE is already planning 

for this work which will take the form of policy advice to the Minister for Education and Skills.  The 

research undertaken to date provides a good foundation to undertake this work. 

The NCSE has published Guidelines for Setting Up and Organising Special Classes for Boards of 

Management and Principals of Primary and Post-Primary Schools (2016).   In addition, existing practice 

is being reviewed and a new national protocol is being developed to facilitate appropriate planning 

and resource provision, having regard to the needs of the individual pupils and supporting the aim of 

an inclusive educational environment.   

The protocol will aim to ensure that the projected need for specialised provision is accurately 

identified by the NCSE, and communicated to the DES, and will ensure efficient and effective use of 

the appropriate provision having regard to meeting the needs of pupils.   The aim is for the protocol 

to be agreed at an early stage. 

                                                           
31 Selina McCoy & Joanne Banks, ‘An Irish Solution…? Questioning the Expansion of Special Classes in an Era of 
Inclusive Education’, The Economic and Social Review, Vol 48, No. 4, Winter 2017. 
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Given the findings of the recent NCSE and ESRI studies referenced above and the exceptional growth 

in this area, DPER is of the view that it would seem timely for a separate review to be undertaken, in 

addition to the proposed national protocol, to consider the extent to which the objectives of an 

inclusive educational environment are being met having regard the efficiency and effectiveness of the 

provision and the needs of pupils. 

 
Table 25: Setting in 2017/18 of 12 and 13 years old primary special class cohort from 2016/17 
 

 Pupils aged 12 Pupils aged 13 Total Percentage 

Stayed in Special Class Primary 96 13 109 29.6% 

No longer in specialised 
setting32 

 
62 

 
20 

 
82 22.3% 

Moved to mainstream and 
accessing SNA 

 
10 

 
2 

 
12 3.3% 

Moved to Special School 43 11 54 14.7% 

Moved to Special Class Post-
Primary 

81 30 111 
30.2% 

Total Pupils 292 76 368   

 

6. Workforce Planning Implications 

Based on the analysis outlined in section 3, from 2019/2020 to 2021/22, there will be a projected 

decrease of 696 mainstream teachers at primary level and a projected increase of 1,201 mainstream 

teachers at second level. 

The primary school age population is projected to decline from 2018 onwards for the first time in 17 

years, while in parallel demographic pressures will pass to second level. This creates challenges that 

requires a clear workforce plan for the entire sector. At national level, the required reduction of 

primary teachers arising from the reduced number of pupils can be met through the non-replacement 

of retirees. At regional level effective redeployment, where rates are currently at 100%, will play a 

critical role. DES should undertake a mapping exercise to understand projected regional divergence in 

pupil enrolments and the corresponding projected retirement population and current redeployment 

policy so they can respond accordingly to any potential challenges that may arise. 

The supply of teachers must be managed at second level to ensure the needs of the sector are being 

met, particularly with regarding to priority areas such as languages and STEM subjects. Budget 2018 

                                                           
32 No longer in special classes or special schools. 
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provided €4.5m to support new STEM, foreign languages and digital learning programmes in schools 

and it is vital that there is a supply of teachers to support these initiatives.  

In recent times, concerns have been raised about the supply of second level teachers, especially in 

STEM and foreign language subjects. The report of the Technical Working Group on teacher supply 

‘Striking the Balance’ (December 2015) recommends that steps should be taken to ensure that any 

defined imbalance in second level subject supply can be systematically reduced.  

A Teacher Supply Steering Group, chaired by the Secretary General of the Department of Education 

and Skills, has been established on the recommendation of the report, to examine options to ensure 

that there is an adequate supply of quality teachers to meet the needs of primary and second level 

schools and to help ensure the Government’s ambition to make Ireland’s Education and Training 

Service the best in Europe by 2026. The group will be considering areas such as: 

 Policies and arrangements for schools and teachers that impact on teacher mobility / supply; 

 Promotion of the teaching profession; 

 Higher Education: initial teacher education policy, provision, funding and support; 

 Data / research. 

DES have also taken a number of short term measures to alleviate pressures in the area: 

 Increasing the capacity on undergraduate initial teacher education programmes by an 

estimated 280 places in 2018, including an increase in the priority areas of STEM, Irish and 

foreign languages of more than 100 places. 

 Universities have increased the capacity on Professional Masters of Education (PME) 

programmes by more than 100 places in the priority areas of STEM, and foreign language 

subjects. 

 A temporary lifting on the number of days a teacher can work while on career break. 

Consideration should be given to exploring options to manage surplus primary teachers and the 

number of additional teachers projected to be required for second level in the context of transitioning 

pupils.  Coupled with this, analysis of options should have regard to the recent published findings of 

the PLC provision33.  

 

 

                                                           
33 http://www.solas.ie/SolasPdfLibrary/PLC/ESRI_PLC_evaluation.pdf 
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7. Expenditure Implications 

The following factors need to be taken into consideration when estimating expenditure implications 

of demographic changes:  

 The cost of additional mainstream teachers 

 The cost of additional special school teachers 

 Savings from teacher retirements 

 Cost of increments due for existing teachers 

 Capitation costs 

Table 26 below outlines the budgetary cost of additional mainstream teachers and special school 

teachers, increment costs and meeting capitation costs arising due to demographics for the years 2019 

to 2021. The savings from retirees and the cost of increments in the table below does not include the 

ETB sector. It is understood from DES that the net effect would be cost neutral.  

Table 26: Associated demographic costs, 2019 – 2021  

Budget 
Year 

Cost of 
Additional 
Mainstream 
Primary and 
Second Level 
Teachers 

Less Savings 
from teacher 
retirements 

Cost of 
Increments 
due for existing 
Teachers 

Mainstream 
Capitation 
Costs34 

Total 
Demographics 
Cost 

 € € € € € 

2019 18.9m -32.9m 55.2m 3.5m 44.7m 

2020 10.5m -35.4 m 57.8m 2.2m 35.1m 

2021 6.2m -37m 55.7m 1.3m 26.2m 

2019 - 
2021 

35.6m -105.3m 168.7m 7m 106m 

 

 

 

 

                                                           
34 Comprises: Primary – Capitation and Ancillary Services; and Voluntary Secondary – Standard Capitation and 
Schools Services Support Fund; Excludes any additional payments for special classes, programme grants 
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8. Conclusion / Key Findings 

8.1 Mainstream 

 Mainstream teachers and capitation costs to meet projected demographic demands for 

primary, second level and special schools is estimated to cost €106m over 2019 – 2021. 

 

 Demographic pressures are projected to pass from primary to second level in 2018. From 

2019/20 to 2021/22, there will be a projected decrease of 696 mainstream teachers at 

primary level, a projected increase of 1,201 mainstream teachers at second level. These 

projected additional / fewer teacher numbers and the costs associated will inform budgetary 

discussions for demographic provision for the Budget years 2019 – 2021, alongside the 

projected additional capitation costs. 

 

 Schools are allocated teachers based on their projections for the academic year, having regard 

to enrolment numbers in the previous school year. While schools can apply for extra posts if 

actual pupil enrolments exceed projections; if pupil numbers are lower than projected for a 

particular school, the teacher allocation is not revised until the following year. Therefore, 

there are some schools operating with an allocation of teachers above the staffing schedule. 

In order to ensure the efficient allocation of available resources, allocations need to be aligned 

with actual student numbers. 

8.2 Special Education 

 Established Government policy supports the education of children in an inclusive environment 

wherever possible.  This is set out in legislation which provides that a children with special 

educational needs “shall be educated in an inclusive environment with children who do not 

have such needs unless the nature or degree of those needs of the child is such that to do so 

would be inconsistent with … the best interests of the child … or the effective provision of 

education for children with whom the child is to be educated”35. 

 

 For the purpose of determining teacher allocations, and in order to allow for the inclusion, as 

far as is practicable, of special class pupils in mainstream classes, in accordance with their 

capacity to participate in such classes and the effective provision of other children,  special 

class pupils are counted twice, in special classes and mainstream classes. However, the 

                                                           
35 Section 2 of the Education for Persons with Special Educational Needs Act 2004. 
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proportion of special class pupils who spend the equivalent of one day per week in a 

mainstream classes at primary level is 28% in 2017 suggesting that the majority of pupils are 

not integrated in mainstream classes. 

 

 Overall special class student numbers in first and second level increased 125% from 2011/12 

to 2017/18.   DPER considers it timely that a review should be undertaken of current practices 

around the establishment and operation of special classes to ensure the overarching objective 

of inclusiveness is being achieved. 

 

 It is important that DES/NCSE collect consistent and comparable data in this area so that the 

policy can be monitored and evaluated.  

 

 A new national protocol is being developed to facilitate appropriate planning and resource 

provision for special classes. The protocol will aim to ensure that the projected need for 

specialised provision is accurately identified by the NCSE, and communicated to the DES, and 

will ensure efficient and effective allocation of resources having regard to meeting the needs 

of pupils.  It is recommended that this work is completed as soon as practicable. 

8.3 Capitation 

 Capitation-related expenditure is projected to increase by €7m due to demographic 

pressures. Capitation-related payments are paid on a per pupil basis with some ceilings 

applied. For most schools, the age or energy efficiency of the school is not taken into 

consideration.  

 

 The Department of Education and Skills is currently examining capitation expenditure; it 

is important that this review explores the efficiency and effectiveness of capitation related 

payments and the scope of greater differentiation in payments depending on school age, 

size and energy efficiency to ensure the existing allocation is targeted in the best way.  

8.4 Workforce Planning 

 Considerable steps have been taken to ensure the system at primary level could meet the 

demographic demands. As the demographic needs shift to second level, there is a need to 

reprioritise resources towards second level and ensure available resources are targeted in the 

most efficient and effective way. 



45 
 

8.5 Data Availability 

 In order to fully understand the efficient costs of delivering education, there needs to be 

accurate and consistent data sets across the full education sector. The advancement of 

the Departments Shared Service plan should assist in delivering this important initiative, 

providing better data for the ETB sector from payroll and finance and enhancing the 

analytics from the existing Schools Employees payroll.  
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