
Teacher Demand Projections and Costs
There is a data visualisation presenting teacher demand and cost data to accompany this note, available here.

This note looks at National level overall demand for teachers at primary and post-primary level over the next 15 years1. The data in
the dashboard also show potential supply of teachers. A number of issues in this area are not looked at in this note. The demand
for teachers of individual subjects at post-primary level is not included. Detailed data on this are not openly available. Demand for
teachers by region and County is also not included. Despite reports of teacher shortages in some areas, possibly linked to housing
supply in those areas, less data are available at this level and this note looks at the National data only. Central Statistics Office
population projection data are used in this note. However, it is widely acknowledged that these projections require updating to
account for recent changes in the population structure2. In addition, data on retirements and resignations are taken directly from
the Department of Education’s report in 2021. These data may also require updating when the Department of Education release
new analysis. Special Needs Assistants (SNAs) are not included in Pupil-Teacher-Ratios. Government policy may be to increase
SNA numbers significantly in the coming years. Although this will not impact Pupil-Teacher-Ratios, it may impact the quality of
education received, particularly for more vulnerable students. The main focus of this note is the National level demand for
teachers, and associated costs, linked to population changes and potential policy changes to Pupil-Teacher-Ratios. Reduced
Pupil-Teacher-Ratios will not necessarily lead to improved outcomes and this note does not attempt to tackle the complex
relationship between Pupil-Teacher-Ratios and educational outcomes. The PBO is not advocating any particular policy approach;
the analysis is simply designed to show potential costs of different policy options re Pupil-Teacher-Ratios in the coming years.
 

Key Messages
 

■ Understanding future costs and demographic issues can provide additional context when considering public services. The
PBO have provided the following analysis, in addition to Department of Education modelling, to illustrate the costs of
teaching staff, and the potential impact of policy changes.

■ Central Statistics Office population projection data suggest that primary pupil numbers may have peaked in 2019/2020 and
that post-primary pupil numbers may peak around 2026, with substantial drops in school pupil numbers after these years
(up to 2038 in this analysis). These changing demographics will have a significant impact on the demand for teachers.

■ Current data on the supply of teachers (Teaching Council registration data and teacher graduate numbers from the Higher
Education Authority) suggest that there may be a substantial oversupply of teachers in the coming years, if
Pupil-Teacher-Ratios are unchanged.

■ Current Pupil-Teacher-Ratios in Ireland (13.7 at primary and 12.2 at post-primary level) compare favourably to some OECD
Countries, but lag behind many others. Leading Countries in this area have ratios as low as 9-10. The OECD averages in
2020 were 14.4 and 13.6 at primary and post-primary level respectively.

■ The cost of a teacher in this note follows the Public Spending Code approach to staff costs in the Public Service. The
estimated costs are e89,458 and e91,479 for a primary and post-primary teacher respectively. These estimates include
pension, PRSI and overhead costs. It should be noted that the Department of Education take a different approach, using the
average new entrant payroll cost of a teacher when assessing the cost of reducing Pupil-Teacher-Ratios.

■ The total additional cost over the 15-year period to 2038 to incrementally reduce ratios in Ireland to 9, the lowest across the
OECD, are estimated at circa e11bn at primary level and circa e7.3bn at post-primary level (baseline costs are estimated at
e49bn and e46.5bn at primary and post-primary levels respectively, the costs with reduced Pupil-Teacher-Ratios are
estimated at e60bn and e53.8bn). These costs are in 2023 terms, are based on the full Public Spending Code approach to
staff costs (including pension, overhead and PRSI costs) and are based on gross demand, i.e. teacher allocation numbers
determined by population and Pupil-Teacher-Ratios, not looking at retirements, resignations and supply.

1 The PBO acknowledges the assistance of the Department of Education when preparing this note, via provision of data and dealing with queries relating to the
Department’s own model of teacher demand and supply. All analyses and commentary in this note are the responsibility of the PBO, not the Department of
Education. Please note capital costs associated with reducing Pupil-Teacher-Ratios are not considered in this analysis.

2 For example, Central Statistics Office data show that 9,484 Ukrainians have enrolled at primary level in Ireland for the 2022/2023 academic year and that
5,202 have enrolled at post-primary level. In addition, general migration and fertility assumptions may need to be updated.
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Glossary

CSO Central Statistics Office

DoE Department of Education

HEA Higher Education Authority

PSC Public Spending Code

PTR Pupil-Teacher-Ratio

Introduction
Teacher demand, supply and associated costs are a key consideration from an education policy and public expenditure
perspective. Demographics are changing rapidly in Ireland, leading to a potential oversupply of teachers, if current
Pupil-Teacher-Ratios (PTRs) and teacher supply remain constant. However, Ireland is behind many OECD Countries in terms of
PTRs and, as an increasingly wealthy Country, Government may opt to pursue substantial reductions in PTRs in the coming years.
This note looks at some of the key issues in this area – demographics, PTRs, the costs of teachers and the cumulative cost of
reducing PTRs. Other key issues are not included due to a lack of detailed data at this point – specifically, demand at post-primary
level by subject3.

Department of Education Teacher Demand and Supply Model

The Department of Education (DoE) published a paper outlining an updated teacher demand and supply model in May 20214.
Teacher demand is based on demographics and teacher retirements/resignations, in addition to the Pupil-Teacher-Ratio (PTR).
The PTR at both primary and post-primary level are held constant in the analysis at the most recent values available at the time
DoE published the paper (14.5 at primary level and 12.3 at post-primary level)5. Allocated teacher numbers are calculated by
dividing pupil numbers by the PTR. Supply data are taken from Teaching Council registrations (graduate numbers are also
considered). The DoE’s full model is as follows:

Change in allocated teacher numbers (arising from change in pupil numbers) + teacher retirements + teacher resignations –
new Teaching Council registrations = projected teacher gap

Overall, the DoE analysis shows that, although there is demand for primary teachers over the period 2021 – 2038 (driven by
retirements and resignations), supply largely outstrips demand leading to potential excess supply6. This is based on estimated
annual supply of 1,750 primary teachers7. The picture at post-primary level is somewhat similar – despite demand for
post-primary teachers, driven by retirements and resignations, there may be excess supply based on estimated annual supply of
1,900 teachers8.

3 In addition, this note looks at Pupil-Teacher-Ratios, for a comprehensive overview of teacher allocations and staffing schedules, as distinct from
Pupil-Teacher-Ratios, please see the 2020 Spending Review Paper on the Teacher Allocation Model.

4 Developing a Teacher Demand and Supply Model for Ireland 2021-2038, A Technical Report, Department of Education May 2021.
5 The PTR is the number of pupils to the number of teaching staff, including non-mainstream teaching staff. Therefore, the PTR is considerably different to class

size. The most recent data from the CSO/DoE show that the PTRs at primary and post-primary levels are 13.7 and 12.2 respectively (2022).
6 See Table 11 of the DoE report.
7 Data received by the Parliamentary Budget Office from the Higher Education Authority (HEA) show that supply numbers based on annual graduations may

now be less than this figure, even factoring in Hibernia College and Marino Institute of Education which are not included in HEA data.
8 The data visualisation accompanying this note allows users to conduct sensitivity analysis on annual supply numbers.
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Demographics

Central Statistics Office (CSO) population projection data are used in the DoE analysis and the analysis presented in this note.
Projections are currently being updated, current data do not account for recent changes to the population structure in Ireland.
Therefore, analysis in this note will require revision once the updated data are available. Six population scenarios are considered
by the CSO, based on two rates of fertility and three rates of migration, as follows: The fertility rates are F1: Constant 1.8 rate over
the period & F2: Rate decreases to 1.6 in 2031. The migration rates are (all net inward per year) - M1: 30,000, M2: 20,000 &. M3:
10,000.

The primary pupil population likely peaked around 2019/2020 at circa 568,000 pupils. The population is set to fall substantially in
the coming years; even the most optimistic population projections do not forecast increases until well into the 2030s. Figure 1
below refers.

Figure 1: Primary Pupil Population, Actual and Projected, 2000 - 20389

Source: Author’s analysis of CSO/DoE Data

The post-primary pupil population is set to peak around 2026, based on current CSO population projections, before falling over
the entire period to 2038 according to all six population scenarios (Figure 2 overleaf )10.

9 Actual numbers up to 2022 and projections up to 2038, taken from the CSO database. For the purposes of this analysis, primary pupil projections are of
those aged 5 – 12, post-primary pupil projections are of those aged 13 – 18. Actual data are DoE data provided to the CSO, projection data are taken from CSO
population projections.

10 Actual numbers up to 2021 and projections up to 2038, taken from the CSO database. Actual data are DoE data provided to the CSO, projection data are taken
from CSO population projections.
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Figure 2: Post-Primary Pupil Population, Actual and Projected, 2000 – 2038

Source: Author’s analysis of CSO/DoE Data

Pupil-Teacher-Ratios
OECD data11 show that Ireland had a below average PTR12 at primary level in 2020 (14.9 compared to the OECD average of 14.4).
Although data for Ireland are not published by the OECD at post-primary level for 2020, CSO/DoE data show that Ireland had an
above average PTR in 2020, compared to other OECD Countries (12.8 compared to the OECD average of 13.6)13. The leading
Countries at primary level include Greece, Luxembourg, Norway, Poland, Slovenia and Iceland, all with PTRs at or below 10.5.

The leading Countries at post-primary level include Greece, Luxembourg, Portugal, Belgium, Austria, Slovenia, Norway and
Lithuania, all with PTRs below 10. The leading Countries at post-primary level include Greece, Luxembourg, Portugal, Belgium,
Austria, Slovenia, Norway and Lithuania, all with PTRs below 10.

Figures 3 and 4 overleaf, refer.

11 OECD students per teaching Staff ratio data, taken from the OECD Database.
12 PTRs include mainstream teachers and non-mainstream teaching staff, e.g. special education teachers, but do not include Special Needs Assistants (SNAs)

and other aides. The OECD definition is as follows: Teachers refer to professional personnel directly involved in teaching students: classroom teachers, special
education teachers and other teachers who work with students as a whole class in a classroom, in small groups in a resource room, or in one-to-one teaching
inside or outside a regular classroom. This does not include teachers’ aides and other paraprofessional personnel.

13 However, the overall OECD average at post-primary level in 2020 was pulled upwards by high PTRs in Chile, Colombia and Mexico. At 12.8 in 2020 (CSO/DoE
data), Ireland was behind most other OECD Countries.
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Figure 3: Primary Pupil Teacher Ratios Across the OECD, 2020

Source: Author’s analysis of OECD Data

Figure 4: Post-Primary Pupil Teacher Ratios Across the OECD, 2020

Source: Author’s analysis of OECD Data
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CSO/DoE data14 show that the PTRs have fallen substantially in Ireland, at both primary and post-primary level, since 2000,
despite increasing for a few years in the aftermath of the big recession. However, Ireland still lags behind many other European
and OECD Countries – some have PTRs at 9 and below. Figure 5 below shows the PTR trend in Ireland since 2000, at both primary
and post-primary level.

Figure 5: Pupil Teacher Ratios, Ireland 2000 – 2022

Source: Author’s analysis of CSO/DoE Data

Cost of a Teacher
The cost of a teacher used in this analysis follows the Public Spending Code (PSC) guidelines15, using the salary scale median
(midpoint)16, and includes PRSI, pension and overhead costs. DoE use a substantially different approach to the cost of teachers
when providing political party costings of reductions in PTRs. Budget 2023 costings data show that DoE use amounts that are
only 57% and 55% of the primary and post-primary teacher costs, respectively, calculated using the Public Spending Code
approach. Therefore, overall costs presented in this note are significantly more than would be the case if the DoE costs of a
teacher were used. Table 1 below shows the estimated cost of a teacher based on the PSC approach.

Table 1: Cost of a Teacher, 2023 – Public Spending Code Approach

14 CSO/DoE PTR data & DoE Indicators data.
15 Public Spending Code staff cost guidelines.
16 Teacher payscales, March 2023.
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Analysis of Projected Teacher Demand and Costs

The interactive data visualisation should be used in conjunction with the analysis below for a comprehensive overview of these
data, available here.

Various scenarios are shown below at primary and post-primary level, based on current and potential target Pupil-Teacher-Ratios.
Targets are based on PTRs requested in political party costings17 and PTRs in OECD countries with the lowest PTRs overall. The
M1F2 population scenario is used for these scenario examples. Retirement/resignation data are taken from the DoE data.

Primary Level

Table 2 below shows the demand and costs associated with maintaining the current PTR of 13.7 at primary level, over the period
2024 – 2038. Despite population-driven reduced demand for primary teachers over the period, excess demand will increase in
later years due to a projected increase in retirements (projected net demand comprises the additional number required due to
demographic changes plus the replacement of those retiring and resigning). Annual supply is shown here at a constant 1,750,
actual supply may be less based on data provided by the HEA. Costs shown are estimates for the purpose of this additional cost
analysis only and are based on the Public Spending Code method of estimating staff costs (pension, PRSI and overhead costs
included). The actual staff paybill will vary substantially.

Table 2: Primary Teacher Demand and Costs at Constant PTR, 2024-2038

Source: Author’s analysis of CSO and DoE Data, all costs are shown in 2023 terms

Table 3 overleaf shows the demand and costs associated with reducing the current PTR of 13.7 at primary level to 11.7 by 2038 in
incremental steps, over the period 2024 – 2038. The total cost of this two-point reduction in the PTR over the period is circa e3bn,
in simple 2023 terms.

17 Political Party Costings, Budget 2023; the requests were received from Sinn Féin and involved a reduction in the primary PTR by 2 points and the post-primary
PTR by 1 point.
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Table 3: Primary Teacher Demand and Costs at Revised PTR A, 2024 - 2038

Source: Author’s analysis of CSO and DoE Data, all costs are shown in 2023 terms

Table 4: Primary Teacher Demand and Costs at Revised PTR B, 2024 - 2038

Source: Author’s analysis of CSO and DoE Data, all costs are shown in 2023 terms

Table 4 above shows the demand and costs associated with reducing the current PTR of 13.7 at primary level to 9 by 2038 in
incremental steps, over the period 2024 – 2038.

The total cost of this reduction in the PTR, to match the lowest PTRs across the OECD, over the period is circa e11bn, in simple
2023 terms.

Post-Primary Level

Table 5 overleaf shows the demand and costs associated with maintaining the current PTR of 12.2 at post-primary level, over the
period 2024 – 2038. Due to demographic trends, projected net demand is high in the next few years, then falls substantially due
to the demographic trends changing, before rising again slightly at the end of this period due to increasing projected retirements.

Current supply levels at post-primary level may lead to substantial over-supply in years to come. However, the demand/supply
dynamic at post-primary level is more complex than at primary level due to subject specialisation at post-primary level. For
instance, overall demand figures may mask an oversupply of English teachers and an undersupply of Mathematics teachers. This
note looks at the broad level only as sufficiently detailed data at subject level are not yet available.
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Table 5: Post-Primary Teacher Demand and Costs at Constant PTR, 2024 - 2038

Source: Author’s analysis of CSO and DoE Data, all costs are shown in 2023 terms

Table 6 below shows the demand and costs associated with reducing the current PTR of 12.2 at post-primary level to 11.2 by 2038
in incremental steps, over the period 2024 – 2038. The total cost of this one-point reduction in the PTR over the period is circa
e2bn, in simple 2023 terms.

Table 6: Post-Primary Teacher Demand and Costs at Revised PTR A, 2024 - 2038

Source: Author’s analysis of CSO and DoE Data, all costs are shown in 2023 terms
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Table 7: Post-Primary Teacher Demand and Costs at Revised PTR B, 2024 - 2038

Source: Author’s analysis of CSO and DoE Data, all costs are shown in 2023 terms

Table 7 above shows the demand and costs associated with reducing the current PTR of 12.2 at post-primary level to 9 by 2038 in
incremental steps, over the period 2024 – 2038. The total cost of this reduction in the PTR, to match the lowest PTRs across the
OECD, over the period is circa e7.3bn, in simple 2023 terms.

Summary
Ireland compares favourably to some but lags behind many other OECD Countries in terms of Pupil-Teacher-Ratios at primary and
post-primary level. The lowest ratios across the OECD Countries are in Greece, where PTRs at both primary and post-primary level
are below 9. The PTRs in Ireland in 2022 were 13.7 and 12.2 at primary and post-primary level respectively. To reach a PTR of 9 at
primary level over the next 15 years may cost circa e11bn in 2023 cost terms. To reach a PTR of 9 at post-primary level over the
next 15 years may cost circa e7.3bn in 2023 cost terms. At current PTR levels, there is likely to be an oversupply of teachers at
both levels in the next 15 years, even when factoring in the replacement of increasing numbers of retirements. This is driven by
changing demographics, with current population projections suggesting that primary pupil numbers peaked a few years back and
post-primary numbers will peak in the next few years. However, population projections are currently being updated by the CSO to
account for new data and changes to migration and fertility patterns, e.g. Ukrainian immigration. Overall demand and supply
analysis also masks the varying demand at post-primary level across subjects. Detailed data are not yet openly available to allow
for demand analysis of this nature by subject. There may be an issue in the coming years with excess teacher demand in subjects
such as Gaeilge, Home Economics and Modern European Languages and an oversupply in subjects such as History, Geography
and English18. This note does not look at educational outcomes, which do not necessarily improve with reduced PTRs. The issue
of a regional demand imbalance is also not analysed in this note, again a lack of current data does not allow for such analysis. It
should be noted that SNA numbers may be increased significantly in the coming years but do not impact PTRs, despite having an
impact on the number of staff available to support disadvantaged students. These topics will require further analysis when data
are available.

18 Striking the Balance, Teacher Supply in Ireland: Technical Working Group Report, December 2015.
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Appendix
Tables 2 – 7 in the above note look at three scenarios at primary and three scenarios at post-primary level involving reductions in
the PTR. Tables 2 and 5 show the no change scenarios at both levels. At primary level, using the PSC approach to staff costs, the
cost of a teacher is estimated at e89,458 per annum. At post-primary level, using the PSC approach to staff costs, the cost of a
teacher is estimated at e91,479 per annum. However, the DoE use the average payroll cost of new teachers in their costings of
reductions in the PTR19. Their estimates of the cost of a teacher are e50,871 and e50,327 per annum at primary and post-primary
level respectively.

Table 8: PSC Costs Compared with DoE Costs

This approach does not account for pension, PRSI and overhead costs incurred when employing additional staff. In the
short-term, the use of entry points on the salary scale may be more appropriate than using the median (the point used in the PSC
approach to staff costs).

PBO@oireachtas.ie www.oireachtas.ie/pbo May 9, 2023

Disclaimer: This document has been prepared by the Parliamentary Budget Office (PBO) for use by the Members of the
Houses of theOireachtas to aid them in their parliamentary duties. It is not intended to be either 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. Staff of the PBO
are available to discuss the contents of these papers with Members and their staff, but cannot enter into discussions with
members of the general public or external organisations.

The Information is general in nature. Forward-looking statements involve uncertainties and matters may develop
significantly from the Information. The Information does not provide a definitive statement in relation to any specific issue
or personal circumstance. It does not constitute advice. You must satisfy yourself as to the suitability and any reliability of
the Information that we, The Parliamentary Budget Office and Oireachtas Commission (including its servants, agents and
contractors), provide. We accept no responsibility for, and give no guarantees, undertakings or warranties concerning, the
accuracy or suitability or otherwise, of the Information; or that our webpages or the Information or other content will be error
free, virus free, or infringement free. We accept no liability (including in respect of intellectual property claims) arising out of
any third-party content or any third-party website to which we link or refer. To the fullest extent permitted by applicable law,
no liability whatsoever is accepted (i) for any reliance placed on the Information or content on our webpages or (ii) for loss
or damage arising out of or in connection with your use of this webpages. See our comprehensive Disclaimer Notice here.
In any conflict between this Disclaimer and our comprehensive Disclaimer Notice, the latter will prevail.

19 Political Party Costings, Budget 2023
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