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Public Sector pensions in the Revised Estimates for  
Public Services

This Note addresses how the funding and 
disbursement of public sector pensions (the 
Exchequer pensions bill) operates in the Revised 
Estimates for Public Services, i.e. how inflows and 
outflows of funding and expenditure are structured.

This Note also addresses those Appropriations-in-
Aid which have a role in the Exchequer pensions bill, 
i.e. public service employee pension contributions 
(superannuation). The Pension Related Deduction 
(PRD, or the ‘Pension Levy’, introduced under FEMPI 
legislation) is also treated as an Appropriation-in-
Aid but, despite its title, currently has no direct 
link with the Exchequer Pension Bill as set out in 
the Revised Estimates. The Public Service Pay and 
Pensions Act 2017 provides for the conversion of the 
PRD, provided for under the FEMPI Act 2009, into 
an Additional Superannuation Contribution (ASC) 
from 1 January 2019.1 This means that the amount 
currently collected as PRD will change and will be 
collected in the form of superannuation.

This Note is therefore being published in conjunction 
with PBO Note 18 of 2018 - which addresses the 
totality of Appropriations-in-Aid (A-in-A) within the 
Estimates for Public Services.

Finally, this Note addresses the layers of complexity 
the current system adds to the Estimates process and 
their implications for transparency.

PBO Note 19 of 2018
Key Messages
•	 The overall amount of the Exchequer pensions 

bill is now €3.1 billion and is likely to increase 
over the coming years;

•	 The gross pensions bill is reduced by the 
amount of superannuation contributions 
collected and which are treated as 
Appropriations-in-Aid;

•	 The quantum of monies to be collected 
as superannuation contributions will 
increase substantially in 2019 because of the 
conversion of the Pension Related Deduction 
(PRD) to an Additional Superannuation 
Contribution (ASC);

•	 Exchequer pensions are paid from 18 different 
Votes (only two of which are dedicated solely 
to pensions) thus obscuring their overall cost 
- superannuation contributions are collected 
within 12 of the 18 Votes;

•	 Within those Votes, there are many examples 
of subheads which have multiple purposes 
which include the payment of pensions – this 
has negative implications for transparency 
and accountability, and for performance 
budgeting;

•	 In Defence, a separate Vote exists for Army 
Pensions – this increases transparency 
regarding the financial cost of the core 
activities in relation to Defence. This model 
could be followed by rationalising the pension 
elements of 18 Votes from which pensions 
are currently paid from (and 12 of which 
superannuation are paid into), into one Vote;

•	 There could potentially be efficiency gains 
to be made if the administration costs 
of this new, rationalised Vote were to be 
administered by the National Shared Services 
Office.

1 Library & Research Service, Bills Digest Number 124 of 2017, 
pp.11-12.

http://www.irishstatutebook.ie/eli/2017/act/34/enacted/en/html
http://www.irishstatutebook.ie/eli/2017/act/34/enacted/en/html
http://vhlms-a01/AWData/Library2/Bills_Digest_Public_Sector_Pay_and_Pensions_Bill_2017_165740.pdf


The Exchequer pension bill in 2018

The total gross allocation of the Exchequer pension 
bill is now over €3.1 billion (see Table 1).2 The PBO 
has previously noted that “the age profile of the public 
service signals increasing expenditure under that 
heading.”3

As set out in Box 3 of PBO Briefing Paper 8 of 2018, 
there are a number of different groups within the 
existing public service pension framework. The 
most significant distinction is between the pre-2013 
pension schemes and the post-2013 Single Pension 
Scheme (SPS). The introduction of the SPS means 
that, over time, all public servants will ultimately 
belong to the same scheme and this will simplify the 
current complex system.

Vote 
No.

Service 2018 
Estimate 
€000

3 Office of the Attorney General 68
11 Public Expenditure and Reform 523
12 Superannuation and Retired 

Allowances
569,570

20 Garda Síochána 341,013
22 Courts Service 110
24 Justice and Equality 771
26 Education and Skills 1,194,777
29 Communications, Climate Action 

and Environment
7,180

30 Agriculture, Food and the Marine 51,102
31 Transport, Tourism and Sport 11,316
32 Business, Enterprise and Innovation 50,163
33 Culture, Heritage and the Gaeltacht 8,329
34 Housing, Planning and Local 

Government
1,723

35 Army Pensions 238,963
37 Employment Affairs and Social 

Protection
1,045

38 Health 649,476
40 Children and Youth Affairs 8,719
42 Rural and Community Development 38

Total :- 3,134,886

Table 1: Exchequer pensions bill – Gross allocation 2018 by 
Vote4

Source: Adapted from Revised Estimates for Public Service 2018, 
Table 6

Table 1 sets out the gross allocation – however, 
the Revised Estimates also provide information 
on the net allocation (€2.7 billion), i.e. the amount 
approved by Dáil Éireann. The distinction between 
the gross and net is that the net figure takes account 
of superannuation contributions which are treated as 
Appropriations-in-Aid within various Votes.

2 In general, only schemes for Commercial State Bodies have a 
dedicated fund to meet pension liabilities. The vast majority of 
public service schemes are financed on a Pay As You Go (PAYG) 
basis, that is, as part of current expenditure, voted in the annual 
estimates. In effect, the liabilities are met as they arise. Source: 
Overview of Public Service Pension Schemes
3 PBO Briefing Paper 8 of 2018, Public Sector Pay and Pensions: 
Features and Key Determinants (p.5).
4 A Vote is a coherent area of Government expenditure which is 
the responsibility of a single Government Department or Office, 
which is, in turn, accountable to the Dáil for the expenditure 
shown. Source: The Public Financial Procedures.

The complexity of the current system as 
set out in the Estimates

Approximately €0.47 billion is projected to be 
collected in 2018 by way of superannuation which is 
treated as an A-in-A in the Estimates, i.e. the amounts 
are retained within a range of Votes and deducted 
from the gross pensions bill. 

This treatment means that Dáil Éireann does not 
specifically approve the monies required for the full 
cost of the annual Exchequer pensions bill. In 2018, 
for example, it approved the net amount of €2.7 
billion rather than the gross amount of €3.1 billion 
which is what is actually disbursed by the Votes. 
However, both the gross and the net, in addition to 
details of Appropriations-in-Aid are set out in the 
Revised Estimates.

A complexity highlighted within Table 1 is that 
Exchequer pensions are paid from 18 different Votes 
thus obscuring the overall cost. Superannuation 
contributions are collected within only some of the 
18 Votes. The 18 Votes can be divided into three 
categories:

http://www.cspensions.gov.ie/OverviewofPublicServicePensionSchemes.pdf
https://data.oireachtas.ie/ie/oireachtas/parliamentaryBudgetOffice/2018/2018-08-16_public-sector-pay-and-pensions-features-and-key-determinants_en.pdf
https://data.oireachtas.ie/ie/oireachtas/parliamentaryBudgetOffice/2018/2018-08-16_public-sector-pay-and-pensions-features-and-key-determinants_en.pdf
https://govacc.per.gov.ie/wp-content/uploads/2012/06/Glossary.pdf


•	 Vote 12 pays for civil service and prison officer 
pensions;

•	 Vote 35 pays for Army Pensions;5

•	 The remaining 16 Votes pay for other public 
service employees directly paid from the 
Exchequer – this principally excludes Local 
Government employees.

Another complexity has come to light as a result 
of the PBO’s detailed Vote by Vote and subhead by 
subhead analysis of the composition (within the 
Revised Estimates for Public Services 2018) of the 
gross allocation of the 18 Votes set out in Table 1. 
This has illustrated that in 16 Votes (as set out in the 
3rd bullet point above), expenditure in respect of 
Exchequer pensions is not always clearly ‘signposted’, 
i.e. the titles of the subheads where pensions are being 
paid from do not clarify what their purpose is. For 
example, in Vote 26 (Education and Skills), subhead 
A.8 – Superannuation of Teaching & Non-teaching 
Staff constitutes 89% of total gross Exchequer pension 
expenditure in this Vote. This subhead, and most 
of the relevant other subheads within the Vote, are 
clearly dedicated to the payment of pensions. In Vote 
30 (Agriculture, Food and the Marine) none of the 
six subheads involved in the payment of pensions is 
clearly signposted as such. Subhead C.5 – Teagasc – 
Grant has a current expenditure allocation of €129 
million; €44 million of this relates to the payment of 
pensions6 and the ‘submersion’ of this amount in the 
overall allocation hides this fact from the reader of 
the Revised Estimates.

Overall, this ‘submersion’ relates to 21% (or 
€657 million) of the gross allocation in respect 
of Exchequer pensions. In addition to the lack 
of transparency and accountability this creates, 
the existing system potentially undermines the 
development of performance budgeting, i.e. designing 
performance indicators is impractical where financial 
inputs are allocated to a subhead which contains 
significantly different purposes (in the above example, 
payment of pensions to Teagasc pensioners versus 
other Teagasc operations).

In the interests of (1) improving the transparency of 
the Revised Estimates and the Exchequer pensions 
bill and (2) the better development of performance 
budgeting, one option which could be considered 
would be the rationalisation of the pension elements 
of these 18 Votes into one Vote. The distinctions 
between different public sector organisations could 
be maintained through the design of an appropriate 
programme/subhead structure within this 
rationalised Vote.

Removing the Exchequer pensions bill and the 
attendant A-in-A would make it easier to identify 
the funding associated with the strategic (non-
administrative) objectives of the Vote. For example, 
an increase to the Department of Agriculture Vote 
(subhead C.5) in a particular year because of a large 
number of retirements from Teagasc, for example, 
would no longer give the impression that the 
strategic objectives of that Department (as advanced 
through Teagasc) were receiving extra resources. 
This proposed system is already, in effect, in place 
in the case of the Department of Defence and Army 
Pensions – two distinct Votes with distinct purposes, 
whereas this approach has not been taken in the case 
of the 16 Votes.

The administrative costs of Vote 12 are currently 
borne by Vote 18 - National Shared Services 
Office (NSSO); the costs involved in formulation 
of superannuation policy are borne by Vote 11 - 
Office of the Minister for Public Expenditure and 
Reform.7 Therefore, there could be merit in exploring 
whether or not efficiency gains could be made if the 
administration costs of this new, rationalised Vote 
were to be administered by the NSSO.

5 As noted in PBO Briefing Paper 2 of 2017, Supplementary 
Estimates 2017, p.6, a Supplementary Estimate has been required 
in respect of Army Pensions in respect of (at least) every year 
from 2007 to 2017 suggesting that the method for calculating 
the monies required each year systematically underestimates 
what will be required. The PBO also suggested in that paper that 
consideration should therefore be given to reviewing that system.
6 Source: DPER databank.
7 Appropriation Account 2016 – Vote 12, p.7

https://data.oireachtas.ie/ie/oireachtas/parliamentaryBudgetOffice/2017/2017-12-04_supplementary-estimates-2017_en.pdf
https://data.oireachtas.ie/ie/oireachtas/parliamentaryBudgetOffice/2017/2017-12-04_supplementary-estimates-2017_en.pdf
http://www.audgen.gov.ie/documents/annualreports/2016/appacc/en/vote 12.pdf


Disclaimer: This document has been prepared by 
the Parliamentary Budget Office (PBO) for use by the 
Members of the Houses of the Oireachtas and to aid 
them in their parliamentary duties. It is not intended to 
be comprehensive or definitive. The PBO may remove, 
vary or amend any information contained therein at 
any time without prior notice. The PBO accepts no 
responsibility for any references or links to, or the 
content of, any information maintained by third parties.
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