ffractiveness

ofheTeaching Profession

Attractiveness of the Teaching Profession
through Effective Social Dialogue in Education

( AALBORG
UNIVERSITY




Towards a Framework of Action on the
Attractiveness of the Teaching Profession
through Effective Social Dialogue in Education

Professor Howard Stevenson, University of Noftingham
Dr Alison L. Milner, Aalborg University

* X %
* *
* *
* *

* xx

This project has been funded with support from the European Commission. This publication reflects the views only of the author,
and the Commission cannot be held responsible for any use which may be made of the information contained therein.



Contents

Page
Table of Contents 2
Executive Summary 3
Main Report 11
1. Introduction 11
2. Understanding teaching as a profession: making sense of attractiveness 14
3. Retaining good teachers for the right reasons 37
4. Social dialogue and the attractiveness of the teaching profession 43
5. Country case studies 47
5.1 Ireland 47
5.2 Poland 54
5.3 Sweden 61
6. Conclusions and Recommendations 70
7. References 73
8. Appendix: Country analyses 83



Executive Summary

Introduction

The central importance of education in every aspect of our lives is well understood. Economic
prosperity, social cohesion, democratic engagement, and the development of sustainable
futures in Europe depend critically on the commitment and capabilities of European citizens,
and education is central to the development of that potential. Developing potential is a core
task of teachers, and teachers are foundational to achieving all the ambitious hopes and
aspirations that the nations of Europe have for their education systems. It follows that
ensuring an adequate supply of teachers, who have the skills and expertise to undertake the
work required of them, is critical. Hence, the recruitment and, crucially, retention of sufficient
teachers, who are appropriately qualified, is a key responsibility for those charged with
managing education systems.

However, it is increasingly recognised that there are growing problems of teacher supply
across Europe. Put simply, teaching as a profession appears insufficiently attractive to
encourage an adequate supply of new entrants into its ranks, or to retain those already
working in the sector. The problem is widely recognised, and has been described as a “crisis”
in a recent Eurydice report:

The teaching profession has been going through a vocational crisis for some
years now, attracting fewer young people and losing others trained to be
teachers. Many European systems are now suffering from shortages. Moreover,
the teaching profession is evolving and teachers have ‘increasing demands,
responsibilities and expectations put before them’. (European
Commission/EACEA/Eurydice, 2021a, p. 11)

In this report, we set out data relating to the scale of the teacher supply problems (in terms
of size and form, and the changing patterns across Europe), and identify the key factors that
can help explain current trends.

There are clearly significant immediate and short-term problems in teacher supply in Europe,
and, in many countries, those problems are likely to intensify in the medium term (5-10
years). However, the real crisis in teacher supply may be further in the future as the
attractiveness of teaching as a profession diminishes relative to the opportunities available
to graduates elsewhere in the labour market. This trend reflects long-term changes in work
and the labour market that have been accelerated by the pandemic, but which will shape
work in the future.

Understanding teaching as a profession: making sense of attractiveness

The attractiveness of a profession must always be understood as a relative concept. Any
profession competes with other occupations, both to attract new entrants, and to retain



current members. In this sense, it can be considered in purely economic terms (a labour
market that seeks to bring demand and supply into some form of equilibrium) but is best
understood by drawing on analyses from both economics and psychology in which financial
rewards are part of a wider assessment of complex intrinsic and extrinsic motivations. That
current labour markets for teachers are problematic can be reflected in data presented in the
2021 Eurydice Report on European? teachers’ careers, development and well-being.

This report (on teacher supply in the lower secondary sector in 2019/20) highlighted no fewer
than 27 jurisdictions with problems of teacher shortage, combined with a further six countries
that were simultaneously experiencing teacher shortages and problems of over-supply (for
example, having a surplus of teachers in some subject areas, but shortages of teachers in
other subject areas) (see Table 1). Only three countries were identified as having problems of
‘over-supply’.

Table. 1. Teacher shortages in lower secondary education in Europe 2019/2020

Problem Country

Shortage BEde, IE, HR, RO, UK-WLS, AL, MK, FR, UK-SCT, NO, DE,
LV, LU, NL, CZ, AT, PL, CH, BG, EE, HU, SE, IS, BEfr, BEnl,
DK, UK-ENG

Shortage + surplus LI, EL, ES, IT, LT, PT

Surplus CY, TR, UK-NIR

(Source: European Commission/EACEA/Eurydice, 2021a)

Further analysis reveals a complex mix of both recruitment and retention problems (see Table
2). Several countries face difficulties attracting people onto teacher preparation courses, but,
then, supply problems can be compounded when trainee teachers either quit their
programmes, do not transfer into teaching posts on completion of their course or enter
teaching but leave soon after. In some countries, this rate of early attrition can be a serious
problem.

Table. 2. Most significant problems associated with recruitment and retention in Europe

Problem Country

Initial Teacher Education FR, UK-SCT, NO, DE, LV, LU, NL, LT, PT, RS, MT
(ITE) shortages (low
applications and/or high
dropout)

High teacher exit BG, LI

! The report focuses on all 27 EU Member States, as well as the United Kingdom, Albania, Bosnia and
Herzegovina, Switzerland, Iceland, Liechtenstein, Montenegro, North Macedonia, Norway, Serbia and Turkiye.



High teacher exit and ITE EE, HU, BE, IS, Befr, BEnl, DK, UK-ENG

shortages

An ageing teacher DE, LV, LU, NL, CZ, AT, PL, CH, BG, EE, HU, SE, IS, LI, EL,
population ES, IT, LT, PT

(Source: European Commission/EACEA/Eurydice, 2021a)

The data above point to a stark problem. This is often presented as an “ageing” teacher
population — whereby it is estimated that several countries will have to replace 1/3 of their
teachers in the next decade, rising to as much as 50% in some countries (European
Commission/EACEA/Eurydice, 2021a). In the 2019 Education and Training Monitor, 32.8% of
primary teachers and 39% of secondary teachers in Europe were aged over 50, with the figure
for the primary sector exceeding 40% in Bulgaria, Czechia, Estonia, Greece, ltaly, and
Lithuania. Four countries (Estonia, Germany, Italy and Sweden) had more than 13% of primary
teachers aged over 60 (European Commission, 2021).

Combined with difficulties recruiting potential teachers on to teacher preparation
programmes, the problems appear clear.

However, the picture is more complex and needs to take account of not only the age profile

of the teacher workforce but the gendered nature of the profession, which is overwhelmingly
female at all levels (see Table 3).

Table 3. Percentage of women teachers by education sector in the European Union 2017

Sector Percentage
Pre-primary 95.7%
Primary 85.5%
Secondary 64.7%

(Source: European Commission, 2019a)

Factors impacting teacher supply

A wide range of factors are identified in the research literature that can impact on teacher
supply. These factors are identified below:

e Pay-—pecuniary reward

e The nature of the work — including, for example, the balance between teaching and
administration

e Public perception/societal status — including the role of media and policy
representation

e Pupil behaviour and standards of discipline (real and perceived)



e Job security —including the prevalence of precarious contracts

e Access to professional development — including initial teacher education, induction
and on-going professional development

e Collaborative work cultures

e Professional autonomy and the space to exercise professional judgement — scope for
creativity, but also the absence of prescriptive practices

e Classroom conditions — including class size, but also wider issues of equipment and
infrastructure

e Quality of school leadership — their capacity to support and develop teachers in their
work

o Self-efficacy — teachers’ own self-confidence in their ability to undertake the work
confidently and effectively

In the report, the above factors are clustered into a number of themes relating to support for
practice (initial teacher education and professional development), working conditions
(workload, pay, task discretion) and well-being and stress.

As would be expected, the way these particular issues are experienced across Europe differs
considerably according to country context. For example, teacher education programmes
differ significantly, and initial teacher education systems are becoming more diverse, partly
in response to the need to increase teacher supply but also to attract more diverse applicants.

One challenge with assessing the impact of particular factors on teacher supply is that
individual factors can have different impacts in different contexts. For example, in some
contexts, and by some measures, teacher pay can appear relatively attractive, but those
countries may still experience significant teacher shortage problems. Pay therefore is clearly
an important factor, but it must be seen as one of several that can either work in a mutually
supportive way or can work against each other.

In Europe, teachers’ pay is typically below average graduate earnings, with only a small
number of countries demonstrating the reverse. In several countries, pay has fallen behind
other graduate occupations since the 2008 economic crisis, particularly when compared to
the private sector, but, in other instances, pay may be relatively poor but has not deteriorated
in recent years. Pay alone therefore cannot explain the trend towards increasing teacher
shortages but must be seen as part of the picture which should also include working
conditions, broadly defined. Indeed, in the report, we discuss at length a single research study
which suggests that teachers experience higher levels of work strain when compared to other
occupations. Work strain is high levels of work intensity (effort expended within working
hours) combined with low levels of task discretion. It may be that these issues will look
different in different national contexts, but the study emphasises the need to look at quality
of working life, broadly defined, focusing not only on traditional areas of concern (working
hours), but also factors such as task discretion and the opportunity to work in collaborative
environments.

Where these factors work in negative ways, there is the inevitable potential to impact teacher
stress levels, and this is recognised as a distinctive problem in the teaching profession. For



example, the 2021 Eurydice report concluded that stress levels among teachers in Europe are
“common”, having been reported by nearly half of all teachers.

What is also clear is that many factors that have caused problems for teacher supply
(workload, stress) were exacerbated by the Covid-19 pandemic, and that many of these
problems have been enduring post-pandemic. Indeed, these problems have been further
compounded by high levels of inflation and the immediate impact on real pay.

These issues are clearly impacting on teacher supply, although what is less clear is the extent
to which factors may have long-term, or only short-term, impact. Our concern is that it may
be tempting to think that immediate crises (inflation, impacts of the Covid-19 pandemic) will
ease, and an improved situation will return. In the next section, we explain why this analysis
may be over-optimistic.

The attractiveness of the teaching profession: from short-term problems to long-term
crisis

Data presented in this report highlight the problems currently experienced in teacher supply
across many European countries. These problems are likely to worsen significantly in
countries expecting large numbers of teacher retirements in the next 5-10 years. However,
our view is that this analysis may still under-estimate the scale of the problem ahead, partly
because it misunderstands it.

The reality is that problems of teacher shortage have long been a feature of many national
education systems. Public education systems are large employers of graduate labour, but,
typically, pay below average graduate earnings. This is always likely to create shortages, and,
in particular, in moments of economic growth (when private sector salaries increase, but
public sector salaries are often held down by governments struggling to manage competing
demands). However, the cyclical nature of the economy, and its link to the teacher labour
market, can, periodically, be expected to correct the problem as recessions encourage an
increase in teacher applicants due to the scarcity of other job opportunities.

Nevertheless, this analysis is only a part of the picture. A fuller understanding makes it
necessary to take account of the gendered nature of the labour market. As indicated above,
the teacher workforce is dominated by women. There are many complex reasons for this, but
an important factor is the perception that teaching is a job that has advantages for those
involved in childcare (still, overwhelmingly, women). As long as this feature of teachers’ work
was an important consideration, then it has been possible for these perceived advantages to
be traded for lower pay. Here, we argue that teaching as a profession has often relied on
women, and women'’s labour, to be able to pay lower salaries (typically where teachers’ pay
levels are higher, the gender imbalance is reduced). Put another way, and more starkly,
women’s labour has acted as an artificial subsidy to public education systems by depressing
pay levels below what would otherwise need to be paid as a competitive market salary.

This situation no longer applies. Over time, shifting employment patterns have led to a growth
in jobs that compete for graduate labour. Much of this expansion has been in sectors such as



financial services, IT and the creative industries. Long before the Covid-19 pandemic, many of
the businesses in these sectors recognised the need to offer “family-friendly” employment
policies in order to attract the labour they needed. This often made combining work and
caring for family more manageable, but this process accelerated rapidly when the Covid-19
pandemic encouraged home and remote working on a substantial scale.

Since the period of lockdowns has ended, teachers have returned to their schools, but many
other workers have not had to return to their offices, or at least not on the same basis.

The serious and long-term problem that the teaching profession now needs to address is that
teaching is becoming increasingly demanding - classrooms are more complex, hours of work
are lengthening and teachers experience high levels of scheduling and timetabling rigidity.
Increasing accountability demands can interfere with the core task of teaching, and what have
been seen as the benefits of being able to work with young people, further adding to stress
and decreasing job satisfaction. By contrast, employment opportunities elsewhere are
providing increasing flexibilities with more home working and less timetabling/scheduling
rigidity. Moreover, long-term trends in the economy point to an expansion of these types of
jobs, with more opportunities for women graduates as employers compete to secure their
labour.

The challenge for teaching as a profession therefore is to ensure teaching is an attractive
career choice in a competitive graduate labour market, recognising that what made teaching
attractive in the past is likely to be less and less effective in attracting teachers in the future.
Unlike in the past, the system cannot rely on economic cycles to auto-correct teacher
shortages, because the current source of the problem is more complex and more enduring.

What is required is a reconfiguration of teachers’ work that addresses three key areas:

1. Theintrinsic nature of the work — ensuring that teachers can teach in a way that brings
them high levels of satisfaction.

2. Wellbeing and quality of working life — ensuring that teachers have the working
conditions to be effective in the classroom, and to experience an appropriate work-
life balance.

3. Remuneration — ensuring that teachers have appropriate levels of pay without
depending on hidden subsidies to suppress pay and avoid paying market-rate salaries.

Social dialogue and the attractiveness of the teaching profession

The scale of the problem we have outlined is considerable. Without serious, long-term
solutions, the problem may even be existential. It presents what can be described as a
“wicked problem”, that is, a problem that is enduring and appears to have an intractable
element. Our argument is that such problems need to be addressed in a process that engages
key stakeholders and is robust enough to be able to manage the inevitable and unavoidable
tensions and conflicts. Social dialogue offers the most effective mechanisms to address these
issues, precisely because such dialogue necessarily engages all key parties and is also
predicated on a recognition and understanding of the underlying tensions. Decision-making



processes that seek to deny or wish away the underlying tensions are more likely to generate
poor results because they fail to address stakeholder concerns. Solutions are less likely to
command wide support and will be inclined to be short-term and, often, problematic.

However, for social dialogue to make an effective contribution to tackling these issues, we
would highlight the importance of two considerations.

First, social dialogue needs to take place at all the levels where relevant decisions are being
made. It may be that many key issues are determined at a national level and so national-level
social dialogue is required — both in the form of collective bargaining and other forms of
dialogue — to be able to make the necessary decisions and collective agreements. However,
many key issues that can impact the quality of working life, and hence teacher supply at a
micro-level, are the outcome of local, even school-level, decision-making. Developing robust
social dialogue processes at all levels of the system is important if all key decisions are to
benefit from effective dialogue between social partners. This is particularly important to avoid
implementation gaps, whereby agreements reached at national or local/regional levels are
not experienced as expected in the workplace.

Second, the agenda for social dialogue needs to be considered broadly to include both
traditional industrial issues and wider so-called professional issues that have a significant
potential to impact the quality of working life but are not always considered legitimate issues
for social dialogue (sometimes from an employer side and sometimes from a trade union
side). Drawing on the analysis presented in this report, we suggest that such an agenda for
social dialogue focus on the following:

Rewards. The issue of pay is central to whether teaching is seen by potential recruits as an
attractive profession and, also, critical to issues of retention. Pay relates not only to global
levels but also to rates of progression during a career and how, and in what ways,
remuneration might be linked to other issues such as geographical location, subject
specialism or participation in professional development.

Well-being and quality of working life. Broadly defined, well-being has a significant impact
on overall quality of working life and, therefore, both recruitment and retention. In this
report, we have highlighted that well-being and the linked concept of stress are closely linked
to the workload demands on teachers. Workload is often measured by hours worked, but it
is important to recognise the possibility of work intensifying within hours worked. Much of
this activity can in turn relate to the balance between time devoted to teaching and time
devoted to activities other than teaching, with the latter further divided between activity that
is more directly (preparation, marking) and that which is more indirectly (including much
administration) related to teaching. In this area, we would highlight the issue of task
discretion (see earlier discussion) in particular, and the need to ensure teachers experience
agency in their work. The focus here is on the quality of working life. Social dialogue can make
an important contribution to establishing the formal agreements that can shape the
experience at work, but, also, and more difficult, is the role that social dialogue can play in
ensuring adequate space for task discretion.




Equalities. The overwhelming majority of education employees are women and there
remains a perception that teaching is “women’s work”, with this perception greater for
teachers of younger age ranges. This may contribute to the suppression of teachers’ pay
overall and support the imbalance in the workforce. For example, one argument is that
teaching is a job that can more easily be reconciled with childcare and, as women remain the
primary carers, it follows that the job may be more attractive to women. Social dialogue can
make a major contribution to addressing these issues by pursuing policies that challenge
stereotypes, tackle inequalities and confront discrimination (including institutionalised
discriminatory practices). Here we refer to gender, but many of the same arguments apply to
all groups that experience discrimination and structural inequalities. One challenge is to make
teaching attractive to all given that any “flexibilities”, that, in the past, may have made
teaching appear relatively attractive, are losing their comparative advantage.

Teacher support. Ensuring teachers have the professional self-confidence and self-efficacy to
be effective in their jobs is a major contributor to teacher retention. This not only requires
high-quality and appropriate teacher education and effective support for early career
teachers (where the risk of dropout is greatest) but also on-going support throughout
teachers’ careers. In this report, it has been argued that mid-career and veteran teachers can
be neglected and taken for granted (because the opportunity cost of quitting is high,
therefore, their retention is assumed) and so professional development needs to be
appropriate to career stage. Earlier in this report, the notion of career breaks was identified
as an important factor in supporting teachers who have longer service. All of these inputs can
make a difference, but they are also legitimate issues for social dialogue. For example,
ensuring access to professional development that is an entitlement, and is appropriately
resourced, has contractual implications. Similarly, there may be tensions between employer
and employee expectations, and these may be the focus of social dialogue. Moreover, and as
with other issues identified, there can be significant implementation gaps between national
agreements and workplace experience, and so social dialogue at all levels is important.
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Main Report

1. Introduction

The central importance of education in every aspect of our lives is well understood. Economic
prosperity, social cohesion, democratic engagement, and the development of sustainable
futures in Europe depend critically on the commitment and capabilities of European citizens,
and education is central to the development of that potential. Developing potential is a core
task of teachers, and teachers are foundational to achieving all the ambitious hopes and
aspirations that the nations of Europe have for their education systems. It follows that
ensuring an adequate supply of teachers, who have the skills and expertise to undertake the
work required of them, is critical. Hence, the recruitment and, crucially, retention of sufficient
teachers, who are appropriately qualified, is a key responsibility for those charged with
managing education systems.

The reality is that this responsibility has often also been a major challenge. Education systems,
by their nature, rely on recruiting relatively large numbers of relatively well-qualified labour.
This requires significant public investment, and this is part of the reason why teachers’ salaries
are typically below average graduate-level earnings. And this, inevitably, presents a challenge
in terms of both teacher recruitment and retention. Nonetheless, it is important to recognise
that there is nothing new about current problems of teacher supply. Teacher shortages and,
sometimes, oversupply are recurrent problems that have existed for many years. To some
extent, the patterns of teacher supply and demand have ebbed and flowed with economic
cycles, with teaching being relatively attractive in times of recession and less attractive during
periods of growth.

At the current time, there are clear signs of serious teacher shortages. These are experienced
in different forms and to different degrees across Europe, but they are common and, indeed,
the problem extends far beyond Europe and is visible globally. However, the concern is that
current problems are not part of the usual ebb and flow of teacher supply, that can be relied
on to auto-correct at some point in the future, but rather current problems reflect longer-
term trends and potentially serious long-term challenges.

The scale of the problem is recognised by the attention devoted to this issue by major
international bodies such as the Organisation for Economic Co-operation and Development
(OECD) and the European Commission. For example, the OECD’s 2018 TALIS report was not
focused on teacher supply per se but highlighted many of the issues that could be expected
to contribute to supply-side problems (OECD, 2019a, 2020). Frustration with pay levels was a
key factor, but as were concerns about a wider set of professional issues. Since then, the
European Commission focused its 2019 Education and Training Monitor specifically on
teachers and the teaching profession, and, in 2021, collaborated towards a major Eurydice
report on teachers in Europe and their careers, development and well-being (European
Commission, 2019a; European Commission/EACEA/Eurydice, 2021a).
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The scale of the issues was posed starkly by the Eurydice Report:

The teaching profession has been going through a vocational crisis for some
years now, attracting fewer young people and losing others trained to be
teachers. Many European systems are now suffering from shortages. Moreover,
the teaching profession is evolving and teachers have ‘increasing demands,
responsibilities and expectations put before them’. (European
Commission/EACEA/Eurydice, 20214, p. 11)

The statement above highlights the longer-term trends that impact the issue of teacher
supply. These problems extend beyond short-term cycles. Furthermore, since the publication
of all the reports identified above, the Covid-19 pandemic has caused extraordinary levels of
disruption across every aspect of our lives, not only having a dramatic impact on teachers and
their work but also on work and employment beyond the education sector. At the current
time, it is not possible to assess the long-term impacts of the pandemic on our social and
economic lives, but what seems clear is that many short-term changes in working patterns
will become long-lasting in their form, and this will further complicate the picture when
assessing the attractiveness of the teaching profession.

Nevertheless, what appears clear is that the common problem (or “vocational crisis”,
according to the Eurydice Report) of teacher shortages cannot be treated as something short-
term and cyclical, that can be relied on to return to an equilibrium at some unidentified point
in the future, but rather the issues of teacher supply require long-term and strategic
responses that are capable of ensuring teaching remains attractive in relation to a wide and
increasing range of competing opportunities.

We present this as a “wicked problem”; namely, a problem that is enduring, can appear
intractable and generates tensions around potential outcomes. This is why social dialogue is
central to tackling the issues because there can be no solution to these problems that do not
recognise the challenges, difficulties and, sometimes, antagonisms that need to be worked
through and resolved. There is always the potential for conflict, but the value of social
dialogue is the capacity to try to resolve conflicts and tensions rather than to hope,
mistakenly, that they do not exist.

In this report, we seek to develop a better understanding of the teachers’ labour market in
Europe so as to be able to address, in a constructive way, the challenge of enhancing the
attractiveness of the teaching profession. We also seek to demonstrate how social dialogue
can play a key role —indeed, arguably, an essential role —in addressing these issues as it seeks
to bring social partners together to tackle the major challenges.

The report begins by interrogating the question of the attractiveness of the teaching
profession and framing it as both an economic and a psychological issue. It then provides an
overview of the current position regarding teacher shortages, with some analysis of the
trends within this data that help better understand the precise nature of the problem.

This is followed by a discussion of the key factors shaping teacher supply as identified in the

literature. Our analysis highlights the broad range, and complex mix, of issues that contribute
to framing the attractiveness of the teaching profession.
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In the final sections, we focus on the potential contribution of social dialogue to addressing
these issues, and present three country case studies from Ireland, Poland and Sweden. These
cases show how teacher supply issues emerge in different forms in different contexts, and
how social dialogue processes engage with the relevant issues.

Given the nature of the issues being researched, this report draws extensively on large-scale
datasets that are presented in reports such as TALIS (OECD 2019a, 2020), the Education and
Training Monitor (2019, 2021) and the aforementioned Eurydice report (European
Commission/EACEA/Eurydice, 2021a). These reports clearly pre-date key health,
humanitarian and economic crises (the Covid-19 pandemic and the current cost-of-living
crisis) and are therefore supplemented by more recent material.

The focus of the report is on teachers in the school sector. There is some reference to issues
in the early childhood education and care (ECEC) sector, but issues relating to higher

education are not part of this study.

The case study material also draws on these data, with the addition of data from interviews
with social partners and relevant others in the case countries.
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2. Understanding teaching as a profession: making sense of
attractiveness

In order to better understand the notion of the attractiveness of the teaching profession, it is
necessary to set out some broad conceptual understandings to ensure an appropriate analysis
of the key issues. Put simply, attractiveness refers to the extent to which the teaching
profession is able to draw sufficient numbers of appropriately qualified personnel into its
ranks. Broadly speaking, it is possible to take inspiration from two disciplinary traditions in
order to describe and explain the concept of attractiveness: economics and psychology. An
economic analysis focuses on the workings of the labour market and the extent to which
demand- and supply-side factors can be brought into some form of alignment (or market
equilibrium). By contrast, an approach grounded in psychology is concerned with the intrinsic
and extrinsic motivations for undertaking work and particular forms of work such as teaching.
It might be argued that an economic analysis is principally concerned with basic questions of
pay and rewards, and that psychological approaches are interested in a range of affective
factors more closely linked to personal motivations and job satisfaction. Our approach is to
appreciate the different perspectives, but to argue that a sharp distinction between the two
is unhelpful. Labour markets are not shaped only by questions of pay, and supply-side factors
reflect a complex mix of financial and non-pecuniary factors (Chevalier & Dolton, 2004).

Here we outline a basic conceptual framework for analysing the attractiveness of the teaching
profession, taking the labour market as its starting point.

2.1. The teachers’ labour market: demand-side factors

In all the countries represented in this study, public education systems are the dominant form
of educational provision in the school system, with governments (at national and/or local
levels) managing schools and having responsibility for ensuring an adequate supply of school
places relative to the numbers of students. This means that the demand for teachers derives
largely from public sector sources, and can be identified as depending on:

e Demographic factors. The number of students in the school system, and the
associated trends over time, can be identified as the single most important factor in
determining the demand for teachers. These trends can be significant in scale and vary
considerably between countries. For example, between 2013 and 2018, trends in
secondary school pupil numbers across Europe varied between a decline of 18% and
an increase of 28%.

e Public investment commitments. Demand for teachers is in part a function of the
resources available to invest in education. This was clearly exposed following the
economic crisis, when investment levels in education decreased dramatically across
Europe, often with a linked impact on the demand for teachers. However, it is also
important to highlight the significant differences in public investment levels in
education that exist between European countries, ranging, for example, from 3.1% to
7.2% of GDP in 2020 (EU average = 5.0%) (Eurostat, 2022).
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e National education policy priorities. These may be linked to both of the above factors,
but also need to be considered separately. For example, a government commitment
to decrease class size limits, or to expand a particular sector of the education system,
need not be accompanied by a corresponding change in investment levels, but will
inevitably impact the demand for teachers.

Finally, in addition to these internal factors (i.e., those generated within the national public
education system), it is important to recognise that demand can also be generated from
elsewhere. For example, an expansion of the private sector in a country may generate
demand that draws teachers away from the public system. Similarly, it may be the case that
demand emerges from outside the national system (i.e., from other countries). Several
Eastern European countries have experienced an outflow of qualified teachers who have
found work elsewhere in the European Union (EU), while the rapid expansion of the
international schools market (in the Middle East and South East Asia principally) has also
generated demand for European teachers (Brummitt, 2007; Brummitt & Keeling, 2013).

2.2.  The teachers’ labour market: supply-side factors

A very wide range of factors impact the willingness and ability of an individual to present
themselves for a career in teaching or, even, a particular teaching position/post. Before
identifying a range of factors associated with teacher supply, it is important to highlight some
key issues relating to the labour market. First and foremost, teacher supply is both a
guantitative and qualitative issue; that is, adequate supply requires sufficient numbers of
appropriately qualified personnel. Linked to this factor is the notion of labour market lags,
whereby many measures intended to increase the supply of teachers may take several years
to generate the desired results. For example, an expansion of teacher education programmes
will lead to an increase in supply, but this may take several years to materialise in terms of
teacher numbers. It may also prove ineffective if other policies, such as relative pay levels,
work in an opposite direction.

A key factor to acknowledge is that teacher supply is a composite of two elements:
recruitment and retention. The former refers to those willing to present themselves for work
as a teacher, firstly, by securing the necessary qualifications and, then, seeking employment
as a teacher. The second relates to teachers’ willingness, or otherwise, to remain in the job.
These may be two sides of the same coin, but they present quite different issues and they
may require quite different policy responses. It is important to note for example that a
particular country may have no recruitment problems of note, but may experience significant
retention challenges. Policy options would need to be framed accordingly.

The final point to make is that that the attractiveness of teaching as a career, or of a particular
post within a career, is always a relative concept. Attractiveness can only be judged relative
to other possibilities, and teaching as a profession must compete against a great number of
alternative occupations in order to attract and retain the required personnel.
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Given the above, and drawing on a range of published sources that investigate teacher supply,
the following factors can be identified in relevant research literature as impacting the supply
side of the teachers’ labour market. Later in this report, we discuss these issues, and their
significance for teacher supply, in more detail:

e Pay— pecuniary reward

e The nature of the work — including, for example, the balance between teaching and
administration

e Public perception/societal status — including the role of media and policy
representation

e Pupil behaviour and standards of discipline (real and perceived)

e Job security — including the prevalence of precarious contracts

e Access to professional development — including initial teacher education, induction
and on-going professional development

e Collaborative work cultures

e Professional autonomy and the space to exercise professional judgement — scope for
creativity, but also the absence of prescriptive practices

e Classroom conditions — including class size, but also wider issues of equipment and
infrastructure

e Quality of school leadership — their capacity to support and develop teachers in their
work

e Self-efficacy — teachers’ own self-confidence in their ability to undertake the work
confidently and effectively

2.3. The teaching workforce in Europe: an assessment of teacher supply issues

Education is a labour-intensive occupational sector, in which the costs of employing staff
account for a significant proportion of the total costs in the sector — typically, 65% of
educational expenditure is on personnel (Eurostat 2022). Given this condition, and the size of
the education sector generally, it follows that education systems typically employ large
numbers of personnel in relative terms, and also need to recruit a significant proportion of
graduates. In 2017, across Europe, the following numbers of personnel (see Table 1) were
employed in different education sectors:

Table. 1. Number of teaching personnel by education sector in Europe 2017

Sector Millions
Pre-primary 1.5
Primary 2.1
Secondary 3.6
Post-secondary (ISCED 4) 0.1
Tertiary (ISCED 5-8) 1.5

(Source: European Commission, 2019a)
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One of the most striking features of the education workforce is the extent to which it is
gendered, with a significant majority of staff being women (see Table 2). Typically, the
younger the age range of students, then the higher the proportion of women teachers.

Table 2. Percentage of women teachers by education sector in the European Union 2017

Sector Percentage
Pre-primary 95.7%
Primary 85.5%
Secondary 64.7%

(Source: European Commission, 2019a)

In the 2019 Education and Training Monitor, this pattern is explained by the relatively low
attractiveness of the profession, low levels of pay and a popular perception that education is
“women’s work”, while recognising that these stereotypes are more pervasive in early years
and primary education (European Commission, 2019a; Sullivan et al., 2022). These are clearly
complex issues, but understanding the importance of the gender balance in the education
workforce, and the nature of teaching as a profession dominated by women, is critical (Acker,
2013). We discuss these issues later in the report because there is no doubt that the gendered
nature of teaching — and exploration of this from a sociological and historical perspective —is
central to understanding questions of teacher supply (Cochran-Smith, 2006). Indeed, it is
important to recognise that some aspects of teaching as work (for instance, a perception that
the teachers’ working day is compatible with caring and parenting roles) are shifting, and
long-established perceptions of its advantages relative to other occupations may be
diminishing, thus exacerbating supply-side problems.

Another important aspect of the teacher workforce is its ageing population. Across Europe,
there is a general recognition that teachers are getting older with the consequence that, in
relatively few years, the numbers exiting the profession due to retirement will increase
considerably, and the need to accelerate recruitment will inevitably follow (it is estimated
that several countries will have to replace 1/3 of their teachers in the next decade, rising to
as much as 50% in some countries) (European Commission/EACEA/Eurydice, 2021a).

In 2017, and as reported in the 2019 Education and Training Monitor, 32.8% of primary
teachers and 39% of secondary teachers in Europe were aged over 50, with the figure for the
primary sector exceeding 40% in Bulgaria, Czechia, Estonia, Greece, Italy, and Lithuania. Four
countries (Estonia, Germany, Italy and Sweden) had more than 13% of primary teachers aged
over 60. Corresponding figures for secondary education indicated that Austria, Bulgaria,
Czechia, Estonia, Finland, Germany, Greece, Hungary, Italy, Latvia, Lithuania, Netherlands,
Portugal and Sweden had more than 40% of teaching personnel aged over 50 (European
Commission, 2019a).
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Very few countries had the reverse experience. For example, Malta and the United Kingdom
both reported that nearly 30% of teachers were aged under 30 years in the primary sector
and over 20% of teachers were in this age group in the secondary sector. At first sight, this
may appear to be an advantageous situation as it avoids the rapid increase in retirements
that many countries will experience but, in reality, it could simply reflect a different set of
problems. For example, the United Kingdom has a particular issue with teacher attrition and,
therefore, the high proportion of young teachers actually masks the serious problems that
schools face in retaining trained, qualified and experienced teachers (Worth & Faulkner-Ellis,
2022). The consequences are significant inefficiencies in the system as schools lose expertise,
recruitment is costly, and investment in teacher training is wasted.

2.4. Teacher supply: an assessment

Our assessment of the evidence thus far is that teacher supply has often been a problem in
the sense that many education systems function, and have functioned, with on-going supply-
side problems and the recruitment and retention of adequate numbers of teachers has been
of significant policy concern. However, that situation has deteriorated and is very likely to
deteriorate considerably in the future. Some of these trends can be attributed to economic
and related labour-market cycles whereby situations fluctuate over time and supply side
problems improve and worsen. However, there is also a prospect that deep trends in work
and employment, rather than short-term economic cycles, may have a long-term impact on
teacher supply problems — and require longer-term and more radical solutions. These issues
are discussed later in the report, but here we set out the current situation relating to teacher
supply and the existence of teacher shortages.

As indicated previously, teacher supply issues need to be viewed from both a recruitment and
retention perspective. For example, the 2021 Eurydice report on teacher supply in the lower
secondary sector in 2019/20 highlighted no fewer than 27 jurisdictions with problems of
teacher shortage, combined with a further six countries that were simultaneously
experiencing teacher shortages and problems of over-supply (for example, having a surplus
of teachers in some subject areas, but shortages of teachers in other subject areas) (see Table
3). Only three countries were identified as only have problems of ‘over-supply’.

Table. 3. Teacher shortages in lower secondary education in Europe 2019/2020

Problem Country

Shortage BEde, IE, HR, RO, UK-WLS, AL, MK, FR, UK-SCT, NO, DE,
LV, LU, NL, CZ, AT, PL, CH, BG, EE, HU, SE, IS, BEfr, BEnl,
DK, UK-ENG

Shortage + surplus LI, EL, ES, IT, LT, PT

Surplus CY, TR, UK-NIR

(Source: European Commission/EACEA/Eurydice, 2021a)
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Data published in the OECD 2018 TALIS reports (based on 23 EU Member States) indicated
that an average of 24.6% of school principals reported problems with teacher shortages
sufficient to impact the quality of education provision. Of these 23 countries, 11 reported a
figure in excess of 20%, and four countries reported figures in excess of one-third of
respondents (Belgium 46.5%, Italy 41.1%, UK-Eng 37.6% and France 36.2%) (OECD, 2019a,
2020).

Moreover, what emerges clearly from the data is that there are often significant within-
country variations, with shortages being experienced more acutely in particular geographical
areas (high cost urban areas, socially deprived communities and remote rural communities),
across some subject disciplines (typically STEM subjects, but not exclusively) and among
teachers with specific specialisms (most obviously special needs expertise, but also working
with children with additional language needs). This can mean it is not always appropriate to
refer to the labour market for teachers, but rather a set of “micro-markets” defined by
geography, sector and subject discipline (Chevalier & Dolton, 2004).

Furthermore, when assessing the teaching workforce, it is important to look at the data within
the global figures, rather than only look the aggregate figures of those in work or not in work.
There are, for example, significant differences within the teaching workforce, and across
countries, that can have an appreciable impact on teacher supply and the relative
attractiveness of the profession. Many of these differences reveal inequalities in the labour
market that point to the presence of structural and systematic forms of discrimination. For
example, it is well understood that levels of pay in the teaching profession in many countries
are not attractive when compared to average graduate-level earnings, but this situation is
compounded for women teachers, and others (black and minority ethnic teachers, migrant
teachers) who consistently receive lower levels of pay and poorer working conditions than
their peers (Education Support, 2023). Young teachers and new entrants to the profession
(not necessarily the same thing) also experience disadvantage in the labour market as the
evidence clearly demonstrates that early career teachers are more likely to be located in
schools in socially disadvantaged communities or in classes with high levels of social need
(this is evidenced in the 2018 TALIS study and numerous Education and Training Monitor
country reports). The paradox is that those who face the most challenging work contexts are
often simultaneously those with the least experience.

These teachers are also the most likely to be employed on a fixed term contract. Across
Europe, the 2019 Education and Training Monitor reported that 80% of teachers are on
permanent contracts; however, one fifth are employed on some form of precarious contract,
with the distribution skewed to those who experience the most discrimination in the labour
market. For example, one third of teachers in Europe under 35 years are on fixed-term
contracts, but women and black, minority ethnic and migrant teachers are also more likely to
be on such contracts. The incidence of these contracts is also uneven across Europe, with
their prevalence being much higher in some countries. Austria, Belgium (French speaking),
Italy, Portugal, Romania and Spain all reported over 25% of lower secondary teachers on such
contracts, with Italy and Portugal reporting more than 80% of 35-year-olds in this situation.
The obvious risk for teacher supply is that those on temporary contracts experience greater
stress, have lower levels of self-efficacy (closely linked to job satisfaction), are less likely to
receive professional development support and, therefore, are likely to have a weaker
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attachment to the profession. They are more likely to quit the profession because this is when
the opportunity cost of a career change (or a move to teach out-of-country) is at its lowest
(European Commission, 2019a).

The problem of quitting, and when this is most likely to happen, draws attention to the need
to focus not only on recruitment but on retention because, in many systems, the problem of
attractiveness is experienced as a difficulty retaining teachers who have already been
attracted to the profession and who have qualified as teachers (see Table 4). Within this
picture, the balance between recruitment and retention problems also begins to emerge
more clearly.

Table 4. Most significant problems associated with teacher recruitment and retention in
Europe

Problem Country

Initial Teacher Education FR, UK-SCT, NO, DE, LV, LU, NL, LT, PT, RS, MT
(ITE) shortages (low
applications and/or high

dropout)

High teacher exit BG, LI

High teacher exit and ITE EE, HU, BE, IS, Befr, BEnl, DK, UK-ENG

shortages

An ageing teacher DE, LV, LU, NL, CZ, AT, PL, CH, BG, EE, HU, SE, IS, LI, EL,
population ES, IT, LT, PT

(Source: European Commission/EACEA/Eurydice, 2021a)

2.5. Factors impacting teacher supply

Entrance to the profession and initial teacher education

When considering the relationship between entry into the teaching profession and questions
of teacher supply, two related elements need to be considered: first, the nature of the
pathway to qualified teacher status (the route into teaching) and, second, the pool of
potential applicants (broadly, the range of people both able and willing to meet entry
requirements). Both of these factors in turn have a significant potential impact on the quality
of qualified teachers.

When assessing teacher education, it is useful to make a number of distinctions. For example,
teacher education programmes have traditionally been divided between those that run
concurrently (where students develop both subject and pedagogical expertise simultaneously
as part of a single programme) and those that are described as consecutive (when students
typically complete a discipline-specific qualification followed by a programme focused on the
development of pedagogical skills and pedagogical content knowledge). More recently, there
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has been an increase in “alternative routes” which may try to expedite the training process
and/or include more ‘on-the-job’ training. Some of these alternative routes are aimed at
traditional university graduates, but others have focused on recruiting mature entrants and
“career switchers” (who transition into teaching from other professions).

Alongside the above distinction, it is also useful to distinguish between systems that require
a Bachelor’s qualification and those that require a Master’s qualification for application. In
some countries, both these requirements can co-exist with different levels of award required
by different education sectors.

Finally, it is useful to distinguish between routes into teaching that require only the
completion of an appropriate programme of study and those that may impose an additional
requirement such as the passing of a competitive test or the satisfactory completion of an
induction period (within the EU, education systems are divided roughly equally between
these two types).

Understanding these differences is important because the issues identified clearly form part
of the complex decision-making processes that contribute to career planning. Costs of the
programme of study (time, financial — both explicit and hidden) need to be evaluated against
potential benefits of teaching (access to a job and its relative rewards) and the potential
benefits of alternative careers.

Typically and traditionally, the costs of training to become a member of the teaching
profession are quite high (most obviously, in terms of length of study but, also, financially, in
several instances) and this may have significant implications for teacher supply. Uncoupling
this discussion for a moment from potential rewards (does the investment in training result
in securing a job that offers a high level of reward?), it is important to identify the benefits of
a rigorous programme of high-quality teacher education. We are not suggesting that there is
a simple relationship between the length of a teacher education programme, or whether it
stipulates a particular level of academic achievement, because the link is complex. Not all
teacher education programmes necessarily provide high-quality teacher preparation (OECD,
2005). However, there is robust evidence of a relationship between the provision of high-
quality teacher education programmes and a corresponding level of teacher quality. In
essence, high-quality teacher education is essential to high-quality teaching. Moreover, this
does not only relate to the quality of teaching but contributes to higher levels of teacher self-
efficacy, which in turn contributes to increased retention. In summary, new entrants to
teaching who feel confident about their professional skills are both more likely to perform
effectively and more likely to stay in the profession. Poor preparation for a demanding job is
more likely to lead to attrition (Podolsky et al., 2017).

Finally, when considering traditional routes into teaching, it is important avoid a simple claim
that demanding professional training is a barrier to entry, and that lowering the requirements
for entry will increase supply. It is possible to speculate that potential applicants associate
rigorous training and high entry requirements with high status, and this in turn increases
interest, with the reverse also applying — low entry requirements are associated with low
status and/or low potential rewards and so, paradoxically, making entry easier may diminish
supply (in particular of higher-achieving applicants).
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Many countries across Europe, and beyond, have explored alternative pathways into the
teaching profession in the expectation that this can increase both the supply and diversity of
potential entrants. These alternative pathways assume many forms, with some representing
quite modest changes, and others quite radical. In this analysis, we distinguish between
alternative pathways that focus on the diversification of teacher training (broadly requiring
the same standards of attainment of applicants and completers) and de-regulation (actively
reducing entry requirements in order to lower barriers to entry and increase supply). In
practice, ensuring a tidy distinction between these typologies is not easy.

Several European countries have introduced shortened teacher-training programmes for
those who possess relevant qualifications and experience, while others have introduced
routes into teaching that are much more employment-based with participants learning “on-
the-job”. These may be based in a teacher training institution with a substantial work
placement or they may be based in the workplace with some element of input from a teacher
training institution (European Commission/EACEA/Eurydice, 2021a).

One of the largest alternative pathway programmes, with a reach across Europe and, indeed,
globally, is the Teach For All initiative. This programme seeks to recruit high-achieving
graduates to work in socially disadvantaged schools. It is controversial because its training
programmes are typically much shorter than traditional routes, and there is often an
expectation that many participants will move on in due course to work outside teaching.
Teach For All currently operates in 60 countries, including Austria, Belgium, Bulgaria,
Denmark, France, Germany, Italy, Poland, Portugal, Romania, Slovakia, Sweden and the UK.
Evaluating its impact on teacher quality and student outcomes is notoriously complex, not
least because aspects of its operation can have unintended consequences elsewhere in a
system (see Thomas et al., 2021).

Podolsky et al. (2017) recognise that providing fast track routes into teaching may have
obvious attractions to policymakers and applicants, but that poor or insufficient training can
not only impact quality but also prove inefficient when underprepared staff quit prematurely:

In spite of the benefits of high-quality teacher preparation, growing numbers of
people are entering the profession before having completed — or sometimes even
begun — their training. Given the rising costs of higher education and limited
access to financial aid, prospective teachers have strong incentives to pursue
emergency credentials and other alternative routes to a salaried position, often
bypassing university based training routes altogether. However, while this may
offer a relatively inexpensive way to start one’s career, underprepared teachers
tend to struggle in the classroom and exit the profession quickly (p.30).

One claimed advantage for alternative pathways is that they are more attractive to mature
entrants into teaching and “career switchers”. This is because the costs of training may be
reduced (because programmes are shorter or “on-the-job”) and, hence, the opportunity costs
of changing occupation may be lowered.

More generally, it is difficult to establish the size and significance of the mature entrant
population in teaching, and the extent to which this may contribute to addressing teacher
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shortages. It does appear that mature entrants are an important, and growing, component of
the teacher supply sector. There are a range of reasons provided for wanting to switch careers
but most common is a desire to work in a job with a focus on (young) people and based on a
different set of objectives than those that dominate the corporate sector (Wilkins & Comber,
2015). Mature entrants often increase diversity, particularly in terms of race and ethnicity,
and can bring a range of skills and experiences that can have great utility in a school context.
However, the transition can be difficult (Wilson & Deaney, 2010) and it is not clear that the
pool of potential career switchers is a large one with the potential to make a sizeable
contribution to tackling teacher supply problems.

A range of schemes exist to support mature entrants to make the change to teaching, and
although these are valuable and perform good work, they do not attract large numbers of
new entrants. The opportunity costs involved in retraining, and, then, commencing work on
considerably lower pay, are significant and this means that the potential of this source of
labour supply is likely to be limited.

Support for teachers when in service — induction and professional development

It is widely recognised that providing professional development opportunities that are
appropriate to teachers at their career stage, and which can help teachers manage complex
and changing situations, can make an important contribution to enhancing teacher self-
efficacy and job satisfaction (Toropova et al., 2021), although the picture is mixed (Smet,
2022). Where there is evidence of a positive relationship, there is often a corresponding
impact on teacher retention. In the introduction to the 2019 Education Training Monitor
Commissioner, Tibor Navracsics went so far as to assert: “Most importantly, teachers want
more and better training to face the social and technological challenges they are confronted
with” (European Commission, 2019a, p. 3). We would question whether this is the “most
important” reason why teachers seek professional development —and the evidence base for
that claim — but it is clearly a very significant factor. However, it is also important to note that
access to support such as professional development does not always, of itself, lead to the
improved recruitment and retention of teachers. The issue has both qualitative and
guantitative dimensions.

That said, there is an increasing recognition that support for teachers in the early stages of
their careers can have a significant impact on self-efficacy, and in turn retention (Totterdell
et al., 2004). As a result, a clear majority of European countries have some form of induction
for new entrants to teaching with most of these being a compulsory requirement, and some
being voluntary. The form that such induction takes is also varied with some inductions
forming a part of the initial teacher education programme and some being part of the
qualifying period (alongside a probationary period), while, in others, induction follows from
successful qualification. Formal induction periods are typically for one year, but they vary
between 6 and 24 months.

Despite the importance attached to induction processes, politically and rhetorically, in the

2018 TALIS survey, only 43.6% of new entrants reported that they had participated in
identifiable induction activities, suggesting that there is a significant implementation gap
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between the policy as stated officially, and the actual experience of new entrants and young
teachers. Six countries were above this average figure (the highest recorded score was 72%)
but, in another six countries, less than 25% of new entrants reported that they were part of
an induction process. It is significant to note that where figures were very low, this often
corresponded with a high incidence of fixed-term contracts. For example, in Italy and Spain,
a large majority of young staff are on fixed-term contracts (78% and 70.3% respectively) and
induction is not available to these staff, highlighting a much wider issue that those in
precarious employment contexts (and therefore with the weakest links to the labour market)
often receive the least support, potentially making them more vulnerable to quitting for
better opportunities elsewhere.

Perhaps unsurprisingly, participation rates in induction processes are lower in systems where
involvement is recommended and not required.

The types of support provided for new entrants to the teaching profession varies between
national systems, with the most common form of support being the provision of some form
of mentoring, followed by access to training courses, seminars etc. About one-third of
induction programmes offer reduced workloads in some form and this can make an important
difference for new entrants as evidence points to a relationship between reduced contact
time, increased time for reflection and higher levels of self-efficacy and job satisfaction
(OECD, 20193, 2020).

The 2021 Eurydice Report concludes that “despite the political aspirations and the legislation
in force, teachers’ participation in induction remains low” (European
Commission/EACEA/Eurydice, 2021a, p.78). Given the recognised value of supporting
teachers in their early years, not least because this is when they are most vulnerable to
quitting, then the conclusion is significant.

On-going professional learning and development

The case for professional development contributing to enhanced teacher recruitment, but,
more likely, retention, rests on a number of assumptions:

e Professional learning leads to an enhanced sense of self-efficacy and, therefore, job
satisfaction.

e Professional learning can help teachers tackle professional challenges, such as the
increased use of technology in education, and, therefore, potentially, diminish stress.

e Professional learning can enrich one’s experience of work (mental challenge,
professional collaboration) and this can have a positive impact on perceptions of work.

e Professional learning is associated with, and expected, in professions and the
provision of high-quality professional development may enhance the image of
teaching as a profession.

These are all important points, but, here, we would wish to highlight that the above analysis
is based on an assumption of a type of virtuous circle (see Figure 1) in which access to
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professional development, leads to increased teacher effectiveness, an enhanced sense of
self-efficacy and greater job satisfaction, which in turn leads to improved retention.

Figure 1. Virtuous circle of professional development

Improved access to
professional
learning

Improved teacher Increased teacher
retention effectiveness

Greater job Enhanced sense of
satisfaction self-efficacy

This may well be the case, and is clearly the aspiration, but it not only assumes that
engagement in professional development has a positive impact on practice but that teachers
believe in the purpose of the professional learning and are committed to the intended
outcomes. Therefore, it is not simply sufficient for teachers to have access to professional
development; they must also believe that it has benefits in terms of both impact (it makes a
difference) and value (it makes a difference they believe in). It follows that, for teachers to
have these positive experiences, they are likely to make a significant contribution to
determining the form and purpose of the professional learning in which they are engaged. If
teachers experience professional development as managerial and transmissive, they may be
less likely to commit to it (Kennedy, 2005).

TALIS data indicated that a high proportion of teachers (92.5%) had experienced some form
of professional learning in the previous twelve months, although, if a broad definition of
professional learning is applied, this figure may not be very revealing. Certainly, the data
suggest that teachers engage in various forms of professional learning and development.
Many teachers indicated that they participated in a range of different type of activities and
those most likely to agree that the professional learning had a positive impact on their
practice were more likely to have participated in a range of activities (OECD, 2019a, 2020). It
is the case, however, that the type of professional learning most frequently experienced was
professional, in-person courses, and it is worth recognising that this type of “short and sharp”
provision is often considered least effective in terms of impacting practice, focused as it often
is on a transmission model of professional learning (Guskey, 2002).

As with initial teacher education, it is to be expected that there is a significant degree of
variation across Europe. One key difference is whether participation in professional
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development can be considered as a professional duty or optional, with a large majority of
countries (38 out of 43) expecting some form of participation in professional development as
a professional requirement and the rest making this optional. In nearly half the countries in
the study (18 out of 43), participation was mandatory (a minimum number of hours of
professional learning are required) and, in a further 7 countries, access to professional
learning is an entitlement (teachers can expect to have a minimum amount of professional
learning). In 16 of the 43 countries, it was indicated that participation in professional learning
was linked to career progression and, therefore, potentially, pay (European
Commission/EACEA/Eurydice, 2021a).

Whether access to professional learning is a professional duty or optional, teachers indicate
that the single biggest obstacle to professional learning is the lack of time and, more
accurately, the conflict that emerges with work commitments (average 52.9%). Collective
agreements will often specify how professional learning expectations are factored into work
schedules, but these can be subject to a degree of “drift” as experience in practice may differ
from the expectations of a formal agreement. In addition to these arrangements, a significant
number of European countries make periods of paid study leave of varying length available
for teachers (from less than a week to several months). Less than 25% of countries and regions
have no such arrangements, with the 10 areas identified featuring the Flemish, French and
German communities of Belgium and all four nations of the United Kingdom. See’s (2022)
study of teacher shortages identifies periods of study leave as one factor that can make a
meaningful contribution to establishing working conditions that support teacher retention.

As has been indicated above, suggestions that access to professional development is linked
to teacher retention can be quite common, although evidence is at best indirect. Support for
classroom practice could be expected to enhance the working environment and, hence, the
factors (teacher self-efficacy, job satisfaction) that contribute to teacher retention, but a
number of factors can complicate this relationship.

Working conditions

The term “working conditions” must inevitably include a wide range of issues that materially
impact the quality of working life and, therefore, act as important factors when teachers, and
potential teachers, assess the attractiveness of teaching as a career choice. The most obvious
issue is that of pay (and the linked issue of pensions), but working conditions must also relate
to both the quantitative and qualitative aspects of work. The former relates to job content
(hours worked, intensity exerted within hours worked, nature of activities undertaken) and
the latter may refer more widely to job control (discretion over the core activity of teaching).
This section provides an overview of all of these issues and highlights the potential impact on
teacher supply.

It is widely recognised that financial reward is one of several issues that attracts teachers into
teaching, but that this must be seen alongside a range of other factors. However, this is not
by any means the same as asserting that pay is not an important issue for teachers —to both
attract and retain. The issue is summarised in the following terms when the 2021 Eurydice
report asserts:
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...remuneration has animportant role to play in making any profession appealing
... ‘competitive teacher salaries are considered as essential for raising the quality
of the teacher workforce’. Yet, teachers often earn less than other tertiary-
educated workers. (European Commission/EACEA/Eurydice, 202143, p. 45)

The reference in the quote above is to the 2019 Education and Training Monitor, which
further makes the point:

Strong evidence exists on the impact of teacher salaries on recruitment,
retention and pupils’ outcomes. Higher salaries are associated with positive
impacts on the recruitment and retention of better qualified teachers. Levels of
teacher salaries are positively correlated with pupils’ academic performance.
(European Commission, 2019a, p.40)

Evaluating salaries, and their relative merits and value across countries is complex because
this requires an assessment of salary levels, rates of salary progression over a career, and the
extent to which salaries may be enhanced though supplements for additional responsibilities,
qualifications, performance or other factors.

The 2021 Eurydice Report notes that only a minority (37.8%) of teachers across Europe (based
on EU nations participating in TALIS 2018) were satisfied with their levels of pay, and that
satisfaction levels varied enormously - less than 10% of teachers in Portugal and Iceland
expressing satisfaction, compared to over 70% in Austria and Belgium (Flemish community).
The report notes that there are significant differences between Eastern Europe and the rest
of Europe, with salary levels in Eastern Europe being much lower. In the Eurydice report, it is
argued that evaluating teacher salaries only becomes meaningful when compared against
average per capita GDP in the specific country and that, on this basis, Slovenia and Romania
are the only Eastern European countries where teacher salaries were above the average GDP
per capita (in Czechia, the figure is 25% below the average). The report concludes that teacher
dissatisfaction with salaries is most acute in countries where salaries are below average per
capita GDP levels in that country, or where pay has stagnated badly since the 2008 economic
crisis (European Commission/EACEA/Eurydice, 2021a).

The extent to which teachers may be satisfied with their pay can in part be linked to pay
progression over time. There are significant differences between levels of pay progression
from the lowest pay point on a pay spine to the highest (3% difference in Lithuania through
to 143% difference in Romania), and also in the length of time it can take to reach the highest
point on the pay spine (an average of 28 years, but, again, with wide variation). The report
also notes that pay varies by sector and that lower secondary teachers are typically paid more
than primary colleagues, while teachers in upper secondary are paid more than their lower
secondary counterparts. Given the extent to which gender differences prevail between
sectors, it may be argued that these differences both reflect, and reinforce, structural pay
inequalities (European Commission/EACEA/Eurydice, 2021a).

The data provided in this report highlight many of the problems with teacher pay, and how
these can feed into supply-side issues; however, we would argue that rather than compare
teacher pay to average GDP per capital (useful when comparing purchasing power parity), it
can be more useful to compare teacher salaries to that of average graduate earnings in the
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country as these are the occupations that compete with teaching for graduate talent. On this
basis, the situation can appear more acute with only three countries (Luxembourg, Greece
and Portugal) indicating that all sectors of school education exceed graduate average
earnings, and a further four countries (Latvia, Belgium — Flemish and French communities —,
Finland and Germany) exceeding the graduate average earnings for secondary teachers. In all
other EU countries, teacher salaries were either at, or below, average graduate earnings
(European Commission/EACEA/Eurydice, 2021a).

This is inevitably a major policy challenge. Teaching accounts for a relatively high demand for
graduate labour because it is a large, labour-intensive occupational sector. In countries with
an ageing teacher population, the demand for new recruits is likely to rise appreciably in the
next decade. However, teaching as a career choice must compete with graduate occupations
that, typically (on average), pay higher salaries.

One option to address teacher shortages is to link pay increases to particular “micro-
markets”. This recognises that teacher shortages may be concentrated in geographical areas
or in relation to particular aspects of the education system. These can take many forms,
including supplements, allowances, and forms of performance-related pay. See’s study
highlights the importance of pay in relation to teacher recruitment and retention (as one of
many factors), but the evidence does not point to targeted supplements having significant
and/or long-term impact:

Money is an attractor, but its impact is more complex. There is no evidence that
offering monetary incentives for shortage subjects would encourage more people to
teach these subjects, nor did it encourage people to switch to teach these subjects.
To persuade teachers to teach in challenging schools, we would need to pay them
substantially more to compensate for factors that might make the schools less
attractive. (See, 2022)

It is also recognised that such pay reforms can be both inefficient and have related
unintended consequences, and so See concludes that “pay flexibilities” are unlikely to make
a serious impact on teacher shortages.

Alongside data relating to pay, it is important to evaluate data relating to workload, although
this can be particularly difficult to compare across countries as a range of ways exist to set
out teachers’ contractual requirement, and there is not always a clear relationship between
the numbers of hours specified in a contract, and the number of hours actually worked. TALIS
data indicated that the single most significant aspect of teachers’ work is classroom
instruction, although, within the EU, this still accounts for less than half of teachers’ time
(average equals 46.8%). Aside from time devoted to direct classroom instruction, on average,
further work is divided equally between work directly linked to classroom instruction
(planning and preparation, marking and assessment of student work) and time devoted to
more indirect activities such as contact with parents and external agencies, professional
development and general administration. How this work is regulated also varies between
jurisdictions, with working hours specified in a range of different ways. In some countries,
teachers’ work commitments are only specified in relation to contact hours with students
(literally, “teaching time”); in other cases, working time is specified in relation to the number
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of days/hours at school, and, in yet other instances, time is specified in terms of a total
working time.

Studies of teacher workload have pointed to increases over time (e.g., OECD, 2019a, 2020)
and this analysis is often linked to increasing complexity in the job and also increasing
demands, often driven by increasing expectations of accountability. However, it is not always
clear whether the issue is principally an extensification of teachers’” workload (working more
hours) or an intensification of workload (how effort expended within the specified hours), or
some combination of the two.

Teacher stress

Pressures experienced by employees at work are often assessed in terms of stress, although
references to stress often refer to an amalgam of a range of related concepts that also include
job satisfaction and burnout. In recent years, there has been increasing interest in these
aspects of teachers’ work and there is an increasing evidence base, including some studies
that allow for cross-European study and comparison. The concerns with stress may be
obvious, but it is important to rehearse why the issue is important. There is an obvious and
well understood relationship between teacher well-being and teacher effectiveness
(Duckworth et al., 2009), with effectiveness impeded when teachers experience levels of
pressure beyond those that can be considered manageable (a generally accepted definition
of stress). However, there is also a recognised relationship with teacher supply, with teachers
reporting high levels of stress to be much more vulnerable to quitting. There is less evidence
to suggest that a perception of teaching as a high-stress occupation may deter potential new
entrants, hence impacting recruitment as well as retention, but it is not unreasonable to
speculate the existence of such a relationship. Perryman and Calvert’s (2020) study, for
example, asserted that new entrants were aware that teaching was a demanding job with
long working hours, but their experience in work was that these pressures were still greater
than they had anticipated.

The 2018 TALIS study provided evidence of stress levels in teaching (OECD, 2019a, 2020) and,
when European countries were extrapolated from the wider data set, the 2021 Eurydice
report concluded that stress levels among teachers in Europe are “common” (reported by
nearly half of all teachers), although the extent to which they were experienced and reported
varied considerably. For example, nearly 90% of teachers in Portugal identified stress as a
problem, but the equivalent figure in Turkey and Romania was just over 20% (European
Commission/EACEA/Eurydice, 2021a).

Again, when EU countries are extrapolated from the TALIS data, then it is possible to further
identify the key sources of stress (see Table 5).
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Table 5. Teachers’ sources of stress

Source of stress % reporting problem
Having too much administrative work to do 53.2
Having too much marking 48.6
Being held responsible for students’ achievement 47.3
Keeping up with changing requirements from authorities 45.6
Maintaining classroom discipline 41.7
Having too much preparation 36.7
Addressing parent or guardian concerns 36.5
Modifying lessons for students with special needs 353
Having too many lessons to teach 30.4
Having extra duties due to absent teachers 22.8
Being intimidated or verbally abused by students 14.1

(Source: European Commission/EACEA/Eurydice, 2021a)

This simple summary of stressors identifies a number of significant results (not withstanding
that variation between countries must be acknowledged), perhaps, most notably, that higher
scoring factors are not as “student-facing” as several issues that generate lower scores. For
example, higher scoring factors tend to be associated with systemic changes and
organisational expectations, rather than being directly associated with managing student
instruction and behaviour.

These conclusions are reinforced through a more nuanced analysis in the 2021 Eurydice
report when the study distinguishes between a range of systemic factors (including career
models, the role of appraisal and the experience of professional development) and working
context (including working conditions, school and classroom climate, and self-perception of
competence). In relation to systemic factors, the report’s authors conclude that career
models (single-level or multi-level) have no statistically significant impact on teachers’ stress
levels, but that both appraisal and professional development had the potential to impact
stress levels. Specifically, where appraisal systems form a part of career progression, teachers’
score more highly on a stress index, but where professional development is a requirement for
career progression, teachers have a lower score on the stress index.

In relation to working context, the report identifies three themes, each with variables within
them. These are: working conditions (including working time, years of experience and
permanency, or otherwise, of contract); climate (including student behaviour, staff
collaboration and professional autonomy); and self-perception (teachers’ own assessment of
their ability to manage student behaviour and motivate students). Within the working
conditions theme, the factor that had the most significant impact on stress was working time,
with the report concluding “the more hours teachers work, the more teachers report
experiencing stress at work. This is valid in all education systems despite differences in
working hours” (European Commission/EACEA/Eurydice, 2021a, p. 149). Evidence relating to
length of service and contract permanency was often statistically related but not across all
countries in the study. Perhaps counter-intuitively, the study suggests that stress levels are
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likely to increase among more experienced staff (longer than five years’ service), although
this was a statistically significant factor in a minority of countries. More common, in around
half of European countries, there was a statistically significant relationship between having a
fixed-term contract and a higher score on the stress index.

In relation to school and organisational climate, the relationship between variables and the
prevalence of stress was clear cut with statistically significant relationships in all countries in
relation to both classroom disruption and staff collaboration (i.e., high levels of student
disruption and low levels of staff collaboration), while, in approximately half the countries in
the study, there was a clear relationship between low levels of professional autonomy and
higher levels of teacher stress.

Finally, when considering self-perception (a teachers’ own assessment of their ability to
manage student behaviour, student motivation and provide effective teaching), the study
identified a statistically significant relationship between the first two factors and stress in a
number of countries. Where teachers feel confident to manage student behaviour and
student motivation, then stress levels were likely to be lower (a statistically significant
relationship in 13 and 15 countries respectively). Interestingly, the study suggested that self-
efficacy in relation to instructional ability was not related to stress in a statistically significant
relationship at the EU level.

2.6. The attractiveness of the teaching profession: teaching in an age of crises

For much of the last decade and more, discussions about public education, and the challenges
for the teaching profession, have taken place against the background of the 2008 economic
crisis. It is widely recognised that the huge impact that this had on public investment in many
countries impacted the education sector disproportionately (because educational spending is
not so obviously recession-related in the way that, for example, social security is). Investment
levels in public education were quick to be cut and slow to be restored (Stevenson et al.,
2017), with teachers’ pay often in the front line when economies were sought. Pay is
vulnerable in these circumstances because it is controllable (in contrast to many other
commitments) and the impact on expenditure is significant (because salaries are a high
proportion of total spending).

More than 10 years after the economic crisis, teachers’ pay has often remained at pre-crisis
levels in real terms, and has fallen further behind that of other graduate occupations. In
practical terms, this has meant that many education systems have been still working with the
legacy of the 2008 crisis, and many problems of teacher supply, that have been evident for
some years, can readily be traced back to this time.

However, if there was any sense that 10 years after the crisis education systems were
beginning to recover in investment terms (Eurostat, 2022), this relative stability was to end
abruptly in early 2020 when the Covid-19 pandemic and public health crisis emerged in
Europe and spread rapidly. Within weeks, Europe’s schools were forced to pivot to online
learning, with most students and staff working remotely. In many instances, it remains hard
to generalise from the pandemic experience when assessing the impact on teachers and
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teacher supply. In one respect, many of the factors that might have negatively impacted
teacher recruitment and retention deteriorated rapidly and significantly. Teachers were
forced to radically overhaul their pedagogical practice and this impacted workload, self-
efficacy and job satisfaction (Klusmann et al., 2022; Milner et al., 2021). In more normal
circumstances, these developments may have had a serious impact on both teacher
recruitment and retention but, during the pandemic, that was arguably offset by a seriously
unpredictable graduate labour market in the private sector. Indeed, for many graduates
looking to enter the labour market after completing their studies, the jobs, that they might
have expected, simply did not exist. Therefore, and despite the problems previously
identified, there was some evidence that recruitment and retention issues in the teaching
profession improved rather than deteriorated.

However, in 2023, the situation has now shifted again, dramatically. As economies have
opened up post-lockdown, the demand for graduate labour has returned (and, in some cases,
accelerated). Teaching once again finds itself in competition for labour with other occupations
and the trends experienced pre-pandemic have returned. However, there is also evidence
that the situation may have deteriorated further. Specifically:

e Teachers typically worked through the pandemic and lockdowns, often in difficult
circumstances. There is evidence that this has contributed to levels of teacher
exhaustion and, negatively, to teacher well-being, that may be having long-term
impacts (Thompson, 2021). There is certainly evidence that students are experiencing
long-term mental health and well-being issues following the Covid-19 lockdowns
(lacobucci, 2022), and that this is increasing the pressures on teachers to provide
pastoral support. All these pressures may be contributing to increasing retention
problems, in particular, where transitioning into another job may have become easier
as economies have opened up.

e Thereisincreasing evidence that one of the long-term consequences of the pandemic
on work and employment is that jobs that previously enjoyed little flexibility in terms
of time or location of work are beginning to change, in particular, among graduate
office-based roles where home-working, and asynchronous working, can be more
easily accommodated (McKinsey Global Institute, 2021). While teaching was
historically seen to have some advantages, in particular, in relation to combining work
and childcare, it may be the case that these relative advantages no longer exist.
Indeed, teaching may be seen as comparatively inflexible with the difficulties teachers
often experience securing any time off during normal term-time (Green, 2021).

e Following on from the public health crisis, teachers are now experiencing a cost-of-
living crisis triggered by the war in Ukraine. This immediately devalues the real value
of pay and, for teachers, it may devalue pay relative to other graduate professions,
especially in the private sector, where more senior staff (i.e., graduate employees) are
more likely to secure inflation-matching pay rises. In contrast, in the public sector,
with significant pressure on government spending, securing similar pay rises may be
very difficult. These pressures are already visible in terms of increased industrial
action, and there is also evidence that teachers are more likely to quit either their job
or their teacher training course (e.g., Worth & Mclean, 2022).
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2.7. Things are not always what they seem: ‘work strain’, job satisfaction and
teacher supply

In the above sections, we have identified and discussed a wide range of factors that can
impact the supply of teachers, in terms of both recruitment and retention. Here, we analyse
in some detail a particular study about teachers in the UK and, specifically, England. There are
inevitably a range of context-specific issues, but the wider issues are relevant when seeking
to understand teaching as work in its totality. The study provides insights into the relationship
between pay and non-pay factors, but also the need to see “workload” as more complex than
hours worked. The study is valuable because it draws on a very large data set which allows
for the comparison of teachers with other occupations and an assessment of data
longitudinally.

Education policy in the UK is the responsibility of individual nations, and so can vary
significantly between different jurisdictions. Differences relating to issues of concern in this
report can appear substantially different between Scotland, Wales, England and Northern
Ireland. In this section, we make reference to England on some specific issues but also draw
on UK-wide data.

In the 2019 Education and Training Monitor, attention was drawn to “the high proportion of
teachers leaving the profession” in the UK. There were clearly recruitment problems but, of
particular concern, were issues of retention, with a high proportion of teachers leaving the
profession, particularly in the early years of teaching (20% leave within two years of qualifying
and 33% have left within five years). One consequence is a young and relatively inexperienced
profession. For example, 85% of primary teachers are aged under 50 (EU average, 68%) and
the equivalent figure for the secondary sector is 78% (EU average, 61%) (European
Commission, 2019a).

Some of the explanation for these trends can be found in the traditional fields of pay and
workload. Pay in the primary sector is 20% below the EU average for those with tertiary
education and the equivalent figure in the secondary sector is 10%. In both cases, these
figures are slightly below the EU average for the teaching profession. Although pay is only
slightly below EU averages for teachers, workload, as measured by working hours, is
significantly higher. Teaching time is described as “far above the EU average”, particularly in
Scotland, where teaching hours for all sectors were 855 per year, compared to EU averages
of 633 hours in upper secondary, 665 hours in lower secondary and 754 hours in lower
primary (European Commission, 2019a). In England, TALIS data reported that teachers in
lower secondary worked an average 47-hour week, with this figure being the highest among
teachers in the EU and 20% above the OECD average (OECD, 2019a, 2020).

One consequence of the above issues is that the 2018 TALIS data reported that teachers in
England had the lowest levels of job satisfaction among participating countries in the EU
(77.5% of teachers reported being satisfied with their jobs compared to an EU average of
89.5%) (OECD, 20193, 2020).
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Pay and workload are clearly important issues when assessing teacher supply in the UK. Pay
is below graduate average earnings and workload issues, in terms of hours worked, are
notoriously high. However, Green (2021) argues these issues offer only a partial explanation
of developments in the teacher labour market. His argument is that pay and workload may
be problematic, but that they have long been problematic and they have not deteriorated in
relative terms (i.e., when compared to other professions) in the recent past. However, since
2011, teacher retention has deteriorated and, hence, Green argues that the explanation for
poor retention rates must involve factors beyond pay and working hours.

Green’s response is to use the UK Skills and Employment Survey relating to work quality that
has been completed approximately every five years since 1992. The dataset is considered
statistically robust and has the advantage of allowing comparisons over time and across
different occupations. According to Green, although the survey covers all workers, “school
teachers are covered in sufficient numbers with the statistical power to afford informative
estimates of trends in teachers’ job quality” (p. 390). From the data, Green develops ways of
measuring four different aspects of job quality (defined as “how people’s needs are met
through work”, pp. 387-388) which are: work intensity, skills and discretion, pay and
prospects, and working time quality (see Table 6).

Table 6. Measurements of teachers’ job quality in England (Green, 2021)

Domain Focuses on: Measured by:

Work intensity Physical and mental input The Required Work Intensity
committed to work tasks (not | Index, covering:
related to number of hours Self-assessments of effort
worked) required in work, the pace of

work undertaken and the
importance of deadlines

Skills and discretion | The degree of control over Assessment of control over work
work, but also including the content (deciding approach to
training and support to be task, or what work to undertake),
effective input into workplace decision-

making, access to, and quality of,
training

Pay and prospects Levels of current and future Current rates of pay
pay Assessment of job security

Expectations of career
development

Working time Amount of time physically Number of hours worked
quality committed to work ‘Scheduling rigidity’ (discretion
over when work in undertaken)
‘Time off rigidity’ (ability to take
time off work when required).
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Green’s assessment of the data is that, during the time that the Skills and Employment
Surveys have been undertaken, the situation regarding pay and prospects and working time
quality has remained largely constant. This is not to make a judgement about whether pay
levels or working hours have been acceptable or not, but rather to assert that the relative
status of these issues did not change significantly over time. For example, teachers have
relatively good job security and this has been maintained over time (with some catching up
from other professions). Conversely, teachers have poor scheduling rigidity but this has also
traditionally been the case, i.e., there has been no recent decline. Although some factors may
have changed, Green argues that they have not changed sufficiently to suggest that
“pay/prospects” and “working time quality” have deteriorated during the period in which
teacher retention issues have deteriorated. In summary, these factors do not explain why the
rate of increase of teachers quitting has accelerated.

By contrast, Green demonstrates that with regard to both work intensity and job skills and
discretion, the data do show a deterioration that correlates with worsening teacher retention
and that points to a causal relationship. Green makes the point that, from the outset of the
study (in 1992), teachers have scored more highly than other professions on work intensity.

No other occupations, for which there is a large enough sample to make the comparison,
work as intensively as do teachers: their nearest rivals are health and social services managers
and legal professionals.

On one of the indicators of work intensity (self-assessment of effort), teachers’ scores have
deteriorated markedly and, particularly, between the 2012 and 2017 surveys (coinciding with
deteriorating retention rates). For example, 90% of teachers self-assessed that they work
“very hard” in 2017, with the equivalent figures for “other professions” being 52%, and “all
occupations” being 44%. When teachers were surveyed in 1992, their score was 54%. Green
(2021) concludes that “no other large occupation has shown anything like this degree of work
intensification” (p. 392).

These data are also mirrored by that relating to task discretion (autonomy relating to task
determination and involvement in school decision-making). Green argues that teachers’ task
discretion has deteriorated in two waves — the first (in the 1990s) coincided with similar
trends across all professions and the second (in the 2010s) impacted only teachers. Hence,
between 2012 and 2017, all four indicators relating to task discretion declined and the
percentage of teachers reporting that they had “a great deal of influence” over how they
performed their work fell from 48% in 2012 to 31% in 2017. In a similar way, teachers who
reported positively that they felt involved in workplace decision-making fell from 48% in the
first survey in 1992 to only 20% by 2017.

Green combines the data on work intensity with that relating to task discretion to generate a
score for “work strain”. He concludes:

High work strain — the combined indicator of low task discretion and high work
intensity — showed a remarkable increase over the long term: the proportion of
teachers working under high strain has gone from virtually none in 1992 to 21.3% in
2012 and to 27.3% in 2017. Taken over the whole period, teachers are nearly twice
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as likely as other professionals to be working under high strain (16.2% compared
with 8.5%). (Green, 2021, p. 393)

We present this study in some detail because it makes an important contribution to the
discussion about the attractiveness of the teaching profession. It is a study that is based on
UK data and, clearly, must be approached with this caveat. As stated above, education policy
in England especially has some clear particularities, and these are reflected in specific
recruitment and retention problems (with the latter being an acute system challenge).
However, the study does have wider applicability. In particular, we are not arguing that pay
and workload issues are not important, but rather we are arguing that addressing recruitment
and retention issues requires an assessment of all aspects of teachers’ work, including the
extent to which teachers feel they have the opportunity (in terms of discretion and time
resources) to make judgements that are in the best interests of their students.
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3. Retaining good teachers for the right reasons

The report focus thus far has been on current patterns of teacher supply and demand across
the European Union and internationally. In terms of the former, the data speak loud and clear;
many EU Member States are faced with considerable teacher shortages — whether global or
specific to certain subjects, sectors or specialisms. These shortages are not only detrimental
to the sustainability of the teaching profession but limit national and local governments’
capacities to provide a quality, inclusive education for all, a key component of the United
Nations Sustainable Development Goals and central to efforts to build a European Education
Area (European Commission, 2023; United Nations, 2023).

When the “numbers do not add up” — when there are insufficient qualified teachers to meet
the demand of students’ current educational needs — national policymakers have tended to
prioritise recruitment initiatives in order to attract more candidates to the profession (see,
for instance, Ingersoll, 2001). Strategies have included reforms to initial teacher education
(e.g., lower entry requirements, alternative preparation or certification pathways for those
with prior experience, employment-based teacher training routes for those who want to earn
while they learn), increased starting salaries for all newly qualified teachers or those with
specific subject specialisms (e.g., science, mathematics, technology) and fast-track routes to
management (see Teach for All, 2023; Kelchtermans, 2017). While evaluations are notably
limited (see, for instance, IBF Consulting, 2013a, 2013b), it is generally acknowledged that
such teacher policies have varying degrees of success. First, lower entry requirements can
have implications for the perceived quality and status of both the university programme and
profession. Second, despite the popularity of certain alternative routes to teacher
certification, graduates of traditional university-based teacher education programmes
(Bachelor’s or Master’s) are noted to stay in the profession longer (Carver-Thomas & Darling-
Hammond, 2017; Cochran-Smith et al., 2011; Sutcher et al., 2016; Zhang & Zeller, 2016).
Finally, despite the implementation of a wide range of pedagogical, professional, and financial
incentives to attract new entrants, teacher posts across Europe remain unfilled and students
are paying the ultimate price; lessons are being taught by unqualified or non-specialist
teachers, learning time is being cut, class sizes are increasing and support for special
educational needs is diminishing (Jack & Cocco, 2022).

Reports of a teacher crisis are of great concern to those who work in education and education
policy. However, as already noted in this report, the issue of teacher numbers is relative and
linked to educational needs within a wider social and economic context (Kelchtermans, 2017).
Moreover, it is important to remember that very many teacher education graduates do join
the profession each year and a very high percentage of those choose to stay on. For certain
scholars then, recruitment initiatives are not the policy panacea; in their view, the major
barrier to quality teacher supply is retention (Cochran-Smith, 2006; Ingersoll, 2003). Indeed,
beyond issues associated with specific subjects or sectors, it has been argued that most
teacher shortages are caused by early attrition rather than an insufficient number of
candidates entering the profession or major retirements; here, job dissatisfaction and a desire
for a “better” job in or outside the field of education are deemed more significant (Ingersoll,
2003, 2004).
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Nevertheless, it should not be considered problematic, if certain teachers —those who do not
like or are not suited to the job — decide to leave the profession. Retention is not simply about
keeping all teachers in the profession for as long as possible; the longest-serving practitioners
are not necessarily any more effective than novice teachers (Chiong et al., 2017; Day & Gu,
2009; Day et al., 2007). Indeed, it has been claimed that it is the most “talented” who are
most likely to leave (Clandinin et al., 2015; Schaefer et al., 2012; Smith & Ingersoll, 2004) and,
while such conclusions contribute to discourses of low teacher quality, which could harm the
image and status of the profession further, there is a sense that our understanding of the
term “retention” should be more nuanced. In this regard, Kelchtermans (2017) defines
teacher retention as “the need to prevent good teachers from leaving their jobs for the wrong
reasons” (p.965). To achieve this, it has been argued, retention needs to be seen as a
“process”, rather than a result, which requires exploration of the conditions which enable
quality teachers to sustain their commitment to quality practices in the profession over time
(Day & Gu, 2009). This is especially important if we are to adopt a “development perspective”
(Plauborg et al., 2022) to teacher policy.

Why do teachers stay?

Research on teacher retention — and specifically quality teacher retention — is limited;
academic and policy studies tend to focus on the leavers — especially those who leave within
the first three years of professional practice and for reasons other than retirement — rather
than the stayers (Booth et al., 2021; Cawte, 2020; Chiong et al., 2017; Day & Gu, 2009;
Plauborg et al., 2022). Moreover, most investigations have been conducted in Anglophone
countries — principally, the United Kingdom, United States, and Australia — thus, the
particularities of the educational system, school context and, therefore, teachers’ working
conditions make generalisations somewhat difficult. Despite these limitations, and the fact
that teachers reasons for leaving can change over time, it can be asserted that teachers’
commitment to stay in the profession is motivated by personal, professional, organisational
and policy contexts (Chiong et al., 2017; Day & Gu, 2009).

Retention is a personal issue

Most teachers join and stay in the profession for one major intrinsic reason: to “make a
difference”. Stayers define this “difference” from an individual and societal perspective. First,
teachers are generally motivated to stay in the profession because they want to work with
children and young people (Chiong et al., 2017). Moreover, teachers’ perceptions of self-
efficacy are often linked to their perceptions of successful teacher-student relations which,
ultimately, contribute to their professional identity and job satisfaction (Admiraal et al.,
2019). Equally, stayers tend see their work as socially meaningful; they believe that it makes
an important contribution to future societies (Chiong et al., 2017). Beyond these altruistic
concerns, teachers enter the profession for intellectual — they enjoy their subject and the
pedagogical process — and practical reasons — they believe that the job offers a degree of
stability/security and a “family flexible” lifestyle (Cawte, 2020; Chiong et al., 2017). Indeed, in
terms of the latter dimension, teachers’ professional trajectories and career motivations can
be highly influenced by wider family commitments (Cawte, 2020).
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Extrinsic factors — such as salary, job security — are not considered as important initially but
can affect why teachers decide to stay. These have been described as “hygiene factors”
(Herzberg, 1964); namely, they do not contribute intrinsically to job satisfaction but, when
absent, can result in job dissatisfaction. Pay is especially important where the cost of living is
high (Barmby, 2006). However, more significantly, teachers today —the majority of whom are
women and some of whom are mid-career entrants — have different career and salary
expectations to their colleagues of previous generations; at the very least, they want to be
compensated appropriately for their work so that they can afford to “buy homes, provide for
families, and live reasonably comfortable lives” (Cochran-Smith, 2006, p.9). These extrinsic
factors become particularly important when other aspects of their work are threatened, for
instance, when increased workload demands and performative work cultures challenge
teacher professionalism. This ultimately has implications for policy development. As Day and
Gu (2009) note:

Simply adding to those extrinsic factors which attract teachers to stay (e.g., salary) without
at the same time reducing the dissatisfiers (e.g., increases in bureaucracy and decreases in
classroom autonomy) will not retain teachers’ commitment’ (p.443).

Retention is a professional issue

Professional development is a key component of teachers’ working conditions and, therefore,
a significant contributor to their job satisfaction. In terms of initial teacher education, scholars
have identified a need for more contextualised approaches to teacher development. For
instance, when asked for their views on how teacher preparation could encourage teacher
retention, US veteran teachers highlighted the need for “authentic” school-based practicums
which reflected the diversity of students and behavioural management issues that teacher
candidates might face in their future daily work. It was also suggested that university-based
teacher education programmes should focus on the needs of the school district rather than
impose a university “template” on students (Beck et al., 2020). A study on the retention of
teachers in US rural schools similarly concluded that teacher education students should
develop “place-conscious strategies” to pedagogical practice since “what works” in urban and
suburban settings might be less effective in more isolated, rural communities (Brenner et al.,
2021).

At the school level, induction and mentoring are considered important for a number of
reasons. Most programmes focus on the first year of teaching and are noted to have positive
effects on job satisfaction, work quality, professional socialisation and teacher retention —
although it is not known for how long these effects are experienced (Long et al., 2012;
Plauborg et al., 2022). It has been suggested that these induction programmes should value
the knowledge of newly qualified teachers — and who they want to be as professionals — in
their own development (Long et al., 2014); agency in professional learning might help sustain
(engage) newly qualified teachers — rather than simply retain them — and increase job
satisfaction (Clandinin et al., 2015; Long et al, 2012; Schaefer, 2013; Shaefer et al., 2012;
Schaefer & Clandinin, 2011). As Clandinin et al. (2015) remark:

Sustaining people who are beginning to teach begins with knowing them beyond their
“noviceness” in one particular aspect of their life. Sustaining beginning teachers requires
that we know them as people (p.13).
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The personalisation of professional development is an important factor for mid-career and
veteran teachers. To support and develop teachers across the career stages, Kearney (2014)
has argued that induction and mentoring should be a lifelong process — or what Bressman et
al. (2018) might call “next generation mentoring”. For while their needs and interests are
different to those of early career teachers, more experienced teachers often have limited
opportunities to develop professionally. For instance, in their scoping study of professional
development, career progression and retention in England, Booth et al. (2021) focus
specifically on mid-career teachers? with 5-15 years’ experience. These researchers noted
that, at this career stage, teachers are likely to experience a career “mid-life crisis” during
which feelings of frustration, disillusionment and disengagement can lead to questions over
their future in the profession (Cawte, 2020). Though not a homogenous group, the analysis
found that mid-career teachers lacked relevant continuing professional development (CPD).
As one research participant remarked: “without innovative, forward thinking, exciting CPD,
teaching could become a ‘job’ rather than a ‘profession’” (Booth et al., 2021, p.19). In terms
of career progression, not all teachers wished to go into leadership and felt that the continued
development of teaching expertise was not valued (financially or socially) as highly as
managerial responsibilities. Furthermore, promotion to leadership could occur without
having completed the necessary professional development, while the lack of flexibility and
increased workload of leadership positions could conflict with familial responsibilities.
Ultimately, workload, lack of time and family commitments played a significant role in
teachers’ capacities to engage in professional development opportunities. Thus:

This suggests that supporting mid-career, and indeed all, teachers to manage their workload,
through flexible models of working, career progression and professional development
opportunities, may increase retention. (Booth et al., 2021, p.21)

The need for appropriate professional development opportunities appropriate to the career
stage is a perspective is shared by researchers of late-career teachers (Bressman et al., 2018).

Retention is an organisational issue

Teachers’ working conditions are not only students learning conditions but teachers’ learning
conditions. Therefore, if personalised, contextualised approaches to professional
development are key to teacher retention, so is a recognition of the role that schools as
organisations play in this development. School culture is considered particularly important to
the retention of early career (Johnson et al., 2014) and the longest-serving teachers (Chiong
et al., 2017). Indeed, positive interpersonal relations are a major factor in teacher retention.
A collegial working environment in which teachers — both novice and experienced — can share
experiences, work collaboratively and feel able to approach school management for advice
and support promotes teacher self-efficacy and wellbeing (Burke et al., 2018; Ingersoll &
Strong, 2012; Rice, 2014). Furthermore, good relations with school administration can be
particularly important in more challenging school contexts (Amsley et al., 2019). Overall, a
positive organisational culture fosters trust in professionalism, contributes to the
development of a professional identity and makes teachers feel valued by colleagues and

”»

2 There is no scholarly consensus over the terms “mid-career”, “veteran”, “long-serving” or “experienced”
teachers.
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management (Gu & Day, 2009; Kelchtermans, 2017). Ultimately, it promotes the conditions
for the establishment of professional learning communities.

While collaboration is significant, teachers also appreciate professional autonomy in the
classroom. Teachers tend to stay in schools when they have a high level of influence over their
professional practices. This highlights the importance of self- and co-determination on
matters of teaching and learning. Indeed, teachers have emphasised the need for influence
over decision-making processes in their school contexts (Cochran-Smith et al., 2011; Vagi &
Pivovarova, 2017).

At the organisational level, job design is an important factor (Amsley et al., 2019). Schools
which provide teachers with manageable workloads, professional development
opportunities, adequate instructional resources and the time for individual and collaborative
planning tend to retain teachers (Greenlee & Brown, 2009). However, teachers are more than
their work and exist outside the work organisation. There is therefore a need to understand
how the personal and the professional interconnect; the teaching profession is not
sustainable if teachers are not able to live sustainable lives in and outside the school context
(Clandinin et al., 2015).

Evidently, school leadership has a role to play in all the above (Amsley et al., 2019; Burke et
al., 2018; Long et al., 2012). Research on transformational and distributed models of
leadership attests to the significant role of the school leader in creating the conditions for
collaborative school cultures and involving teachers in decision-making processes (e.g.,
Harris, 2008; Leithwood & Jantzi, 2005). Similarly, professional autonomy is linked to school
leaders’ recognition of and trust in teachers’ capacities. Ultimately, teachers feel valued when
they are trusted to get on with the job (Amsley et al., 2019; Kelchtermans, 2017). Leadership
is noted to be more important to early, rather than mid-career and veteran, teachers (Chiong
et al., 2017). However, leadership can extend beyond the authoritative position of the school
leader; mentors and other managerial roles can help teachers develop strategies for complex
situations in the classroom. In certain contexts, as seen in our case studies, school leaders can
play an influential role in teachers’ career and salary progression.

Retention is a policy issue

While the personal, the professional and the organisational are significant to teacher
retention, it is crucial to acknowledge that all the above takes place within a wider educational
policy context. In centralised and decentralised education systems, salary and salary
progression are often determined at the state level (Burke et al., 2015) and, while not
considered the most crucial factor to potential teacher candidates, do undoubtedly play a
role in their intention to stay in the profession. Research highlights the connection between
teacher education level, salary and retention. Significantly, it has been noted that, in
geographical contexts where salary levels are higher, there are more, highly qualified teachers
and these teachers are more likely to stay in the profession. Equally, teacher attrition is less
prevalent in countries where teachers earn a similar level salary to graduates of a similar
education background (see, for instance, Mclnerney et al., 2015; Plauborg et al., 2022).

In the past three decades, there has been a general policy trend towards the increased
decentralisation of educational administration to the regional, local and school levels;
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however, responsibility for the development of teacher policy — oriented towards the
recruitment, development and retention of teachers — has often remained at the state level.
At this level, policymakers have frequently turned to the common narrative that quality
education systems require quality teachers and this has led to a policy focus on the
professionalisation of teachers through professional development and career frameworks.
However, these policies are often implemented within a wider educational reform agenda in
which teachers are subject to increased monitoring, supervision and control over their
professional practices. Accountability mechanisms have increased teachers’ workload and
challenged their professional identities, wellbeing and overall commitment to the profession.
As Andreas Schleicher, Director for the Directorate of Education and Skills at the OECD, has
remarked:

People who see themselves as knowledge workers are not attracted by schools organized
like an assembly line, with teachers working as interchangeable widgets in a bureaucratic
command-and-control environment (Schleicher, 2011, p.10).

To build a high-quality teaching profession, governments therefore need to rethink their
approaches to both teacher policy and the wider education policies in which this is
embedded. For quality teachers require quality work organisations and these can only be
created through changes at the system level.

Conclusion

As this section of the report indicates, teacher retention is a multifaceted problem; it is a
personal, professional, organisational and policy issue. However, our knowledge of retention
— particularly, quality retention — is limited; more research needs to be done if governments
are to understand how to design effective teacher policy, not only for those who choose to
stay within the profession but also for subsequent generations of teachers. For the
development of new teacher policies, which claim to professionalise teachers through
continuing education opportunities and career frameworks, may ultimately be ineffective if
wider reform agendas are not addressed. It is here that social dialogue has a distinct role to

play.
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4. Social dialogue and the attractiveness of the teaching profession

Supply issues in the teaching profession are common and have been enduring. Although there
is clearly a cyclical dimension, it is important to recognise that the issues are more long term,
and, certainly, pre-date recent public health and cost-of-living crises. Problems arise largely
because governments tend to face a downward pressure on public spending, while services
such as education require relatively large supplies of graduate labour. There is therefore a
frequent tension over the allocation of resources, which in the case of education often
emerges as a pressure on the single largest item of spending in the education sector: staff
and, specifically, teachers. This presents what can be described as a “wicked problem”
(Termeer et al., 2019), that is, a problem that is enduring and appears to have an intractable
element. Our argument is that such problems need to be addressed in a process that engages
key stakeholders and that is robust enough to be able to manage the inevitable and
unavoidable tensions and conflicts. Social dialogue offers the most effective mechanisms to
address these issues, precisely because such dialogue necessarily engages all key parties and
is also predicated on a recognition and understanding of the underlying tensions. Decision-
making processes that seek to deny or wish away the underlying tensions are more likely to
generate poor results because they fail to address stakeholder concerns. Solutions are less
likely to command wide support and will be inclined to be short-term and often problematic.

When assessing the potential for social dialogue to contribute to tackling these problems, it
is important to analyse social dialogue in terms of: the social partners participating in the
process; the forms social dialogue can assume; the levels within the system at which social
dialogue can take place; and the range of issues that can form the agenda for dialogue. In
relation to all these issues, there is the scope for significant variation between countries.

Social dialogue is fundamentally a process of dialogue between representatives of employers
and representatives of employees. Such discussions are typically described as bi-partite, but,
in education arrangements, are often more complex because, although, in many instances,
the central Ministry of Education is also the employer, this is by no means always the case.
For example, in many public education systems, central government plays the fundamental
role in determining funding levels, but they may not be the employer, which may be regional
or local government, or even some other body (see, for example, the case study of Sweden
in this report). Where this distinction exists, dialogue is typically tri-partite. On the employee
side, the picture can be equally complex, with many school systems representing a complex
form of “multi-unionism” (Visser, 2012) in which two or more unions represent teachers in
the sector. This can take the form of either “adjacent unionism”, where different education
unions represent different groups of workers in the same sector, or “competitive unionism”,
where two or more unions seek to represent the same workers in the same sector.
Understanding these patterns of employer and union organisation are important when
seeking to understand the dynamics of social dialogue in different contexts and the intra-
organisational bargaining that flows from it (Walton & McKersie, 1991).

Social dialogue can assume a number of forms and in turn can take place at a number of

different levels. Although the principal focus of social dialogue is often on processes of
collective bargaining, for the purpose of this report, a much broader range of dialogue is
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considered, including any dialogue between employers and employees, which may be either
formal or informal. In the European context, the forms of social dialogue include:

e Joint projects and initiatives
e Information sharing

e Consultation

e Negotiation

(European Commission, 2016)

In all these cases, social dialogue can take place at multiple levels within the system, with a
distinction often made between social dialogue at a national level, a regional or local level
and, in some cases, at an institutional level. These alternatives are not presented as an
either/or, because what is likely is that social dialogue may take place at multiple levels,
depending on the nature of the issue and the level at which decisions are being made. What
is most important is that social dialogue takes place at the level where decisions are being
made.

In this report, we have highlighted a wide range of issues that research evidence links to
teacher supply and the relative attractiveness of the teaching profession. The breadth of the
issues is substantial and points to the need to develop a suitably broad bargaining agenda
when engaging in social dialogue. For example, it is clear that questions of pay and working
conditions are fundamental to ensuring the attractiveness of the profession and an adequate
supply of teachers, but issues relating to professional development and the development of
collaborative professional cultures also have a positive impact on teacher self-efficacy and
levels of job satisfaction, which in turn have the potential to impact recruitment and retention
rates. All of these points highlight the need to develop a broad and inclusive agenda in relation
to social dialogue, and not one that focuses narrowly on “traditional” industrial relations
issues. This is not an either/or option, and any focus on so-called professional issues does not
in any way diminish the need to address more traditional concerns, rather it makes the case
for focusing on all relevant aspects, and the totality of teachers’ work, and recognising that
these are appropriate social dialogue concerns.

If social dialogue is to make an effective intervention in relation to these issues then it can be
useful to identify the conditions that are required for high quality social dialogue. Here,
drawing on a previous study (Stevenson et al., 2022), we identify the five characteristics of
effective social dialogue:

Resources. Social dialogue requires commitment and resourcing, without which good
intentions may not be realised

Architecture. Are the appropriate structures in place, at the right levels of the system, to
ensure social dialogue can take place in an appropriate way?

Legitimacy. The need for all the parties involved in social dialogue to agree on the issues
considered to be in scope and accepted as legitimate issues for social dialogue. This may be
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more difficult the more the issues depart from what might have historically been considered
as appropriate issues.

Objectives. Is there a broad agreement about the expected outcomes? This does not require
agreement. Indeed, the purpose of social dialogue is to try to reconcile disagreements, but
the starting point requires agreement around overall outcomes.

Relationships. Effective social dialogue depends on strong levels of trust between those
participating in the process. Where there is a high level of trust, it is likely that more can be
accomplished than where relationships are more conflictual.

4.1. The attractiveness of the teaching profession: An agenda for social dialogue

Given the above features of effective social dialogue, it is important to consider how social
dialogue can contribute to tackling issues relating to the attractiveness of the teaching
profession. Here we advance two arguments.

First, social dialogue needs to take place at all the levels where relevant decisions are being
made. It may be that many key issues are determined at a national level and so national-level
social dialogue is required — in the form of both collective bargaining and other forms of
dialogue — to be able to make the necessary decisions and collective agreements. However,
many key issues that can impact the quality of working life, and hence teacher supply at a
micro-level, are the outcome of local, even school-level, decision-making. Developing robust
social dialogue processes at all levels of the system is important if all key decisions are to
benefit from effective dialogue between social partners. This is particularly important to avoid
implementation gaps whereby agreements reached at national or local/regional levels are
not experienced as expected in the workplace.

Second, the agenda for social dialogue needs to be considered broadly to include both
traditional industrial issues and wider so-called professional issues that have a significant
potential to impact the quality of working life, but which are not always considered legitimate
issues for social dialogue (sometimes from an employer side and sometimes from a trade
union side). Drawing on the research presented above, we suggest that such an agenda for
social dialogue might focus on the following issues:

Rewards. The issue of pay is central to whether teaching is seen by potential recruits as an
attractive profession and, also, critical to issues of retention. Pay relates not only to global
levels but also to rates of progression during a career and how, and in what ways,
remuneration might be linked to other issues such as geographical location, subject
specialism or participation in professional development.

Well-being and quality of working life. Broadly defined, well-being has a significant impact
on overall quality of working life and, therefore, both recruitment and retention. In this
report, we have highlighted that well-being and the linked concept of stress are closely linked
to the workload demands on teachers. Workload is often measured by hours worked, but it
is important to recognise the possibility of work intensifying within hours worked. Much of
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this activity can in turn relate to the balance between time devoted to teaching and time
devoted to activities other than teaching, with the latter further divided between activity that
is more directly (preparation, marking) and that which is more indirectly (including much
administration) related to teaching. In this area we would highlight the issue of task discretion
(see earlier discussion) in particular, and the need to ensure that teachers experience agency
in their work. The focus here is on the quality of working life. Social dialogue can make an
important contribution to establishing the formal agreements that can shape the experience
at work, but, also, and more difficult, is the role social dialogue can play in ensuring adequate
space for task discretion.

Equalities. The overwhelming majority of education employees are women and there
remains a perception that teaching is “women’s work”, with this perception greater for
teachers of younger age ranges. This may contribute to the suppression of teachers’ pay
overall and support the imbalance in the workforce. For example, one argument is that
teaching is a job that can more easily be reconciled with childcare and, as women remain the
primary carers, it follows that the job may be more attractive to women. Social dialogue can
make a major contribution to addressing these issues by pursuing policies that challenge
stereotypes, tackle inequalities and confront discrimination (including institutionalised
discriminatory practices). Here we refer to gender, but many of the same arguments apply to
all groups that experience discrimination and structural inequalities. One challenge is to make
teaching attractive to all given that any “flexibilities”, that in the past may have made teaching
appear relatively attractive, are losing their comparative advantage.

Teacher support. Ensuring teachers have the professional self-confidence and self-efficacy to
be effective in their jobs is @ major contributor to teacher retention. This not only requires
high-quality and appropriate teacher education and effective support for early career
teachers (where the risk of dropout is greatest) but also on-going support throughout
teachers’ careers. In this report, it has been argued that mid-career and veteran teachers can
be neglected and taken for granted (because the opportunity cost of quitting is high,
therefore their retention is assumed) and so professional development needs to be
appropriate to career stage. Earlier in this report, the notion of career breaks was identified
as an important factor in supporting teachers who have longer service. All of these inputs can
make a difference, but they are also legitimate issues for social dialogue. For example,
ensuring access to professional development that is an entitlement, and is appropriately
resourced, has contractual implications. Similarly, there may be tensions between employer
and employee expectations, and these may be the focus of social dialogue. Moreover, and as
with other issues identified, there can be significant implementation gaps between national
agreements and workplace experience, and so social dialogue at all levels is important.
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5. Country case studies

These detailed country case studies are intended to highlight the teacher supply issues in
three different countries, Ireland, Poland and Sweden, and illustrate how problems of teacher
recruitment and retention are being addressed through social dialogue.

5.1. Ireland

The Irish education system

Statutory schooling in Ireland is divided between primary (ages 6-12) and post-primary (12-
18) systems. A large majority of primary schools have a faith basis (Roman Catholic and
Church of Ireland), although the proportion of non-denominational schools is significant and
debates about “secularising” the school system have intensified in recent years (O’'Toole,
2019). Post-primary schools are divided between three types and each have different
governance arrangements. The most numerous (57% of pupils) are voluntary, or standard,
secondary schools, most of which are denominational, followed by vocational and then
comprehensive/community schools. Each of these three sectors is represented nationally by
a different body, with the Joint Managerial Board (JMB) representing voluntary schools, the
Education and Training Board of Ireland (ETBI) representing vocational schools and the last
group represented by the Association of Community and Comprehensive Schools (ACCS).
Governance arrangements across the sector also differ by school type. For example, the ETBI
nationally acts to represent its 16 Regional Members across the country, but it is the Regional
Bodies that determine their own policy, and have overall responsibility for the ETBI schools in
their area. In ETBI schools, the Board of Management is answerable to the Regional Body. By
contrast, the Board of Management in both a JMB school and ACCS school has an overall
governance responsibility for the individual school, with the role of the national bodies
respectively to help to network and advise other schools in that sector and to represent the
sector on various bodies. JMB and ACCS have no regional structures equivalent to the ETBI.
In the primary sector, management bodies are more diverse with six bodies representing
different faith organisations, the multidenominational Educate Together, Irish medium
schools (An Foras Pdtrunachta, which also has six post-primary schools) and the Special
School sector.

Across all these different sectors, the Department for Education represents central
government, with no local government participation in the management of schools. The DfE
provides the vast majority of funding to schools and directly pays staff salaries.

The ETBI also manages vocational education and Ireland’s network of further education
colleges. In 2020, a separate Ministry was established as the Department of Further and
Higher Education, Research, Innovation and Science. This department oversees the country’s
university sector which includes seven established universities and a recently restructured
system of Technological Universities and Institutes of Technology.

Finally, Ireland has a growing system of early childhood education which has historically been
located in the private sector but is now part of a series of reforms intended to increase public
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funding and direct forms of public provision. These reforms are intended to address issues
described by the European Commission (2022a) whereby “the market driven nature of the
sector and low levels of public funding resulted in low wages, poor working conditions for
staff and high fees for parents” (p. 5).

All of these sectors employed a total of 166,900 workers across all job roles, with women
representing a majority of staff in all sectors except higher education (see Table 7).

Table 7. Republic of Ireland: Percentage of women teachers by sector 2018

Sector Percentage
Early years 98%
Primary 84%
Secondary 62%
Tertiary 45%

In terms of teachers in the school system, 40,351 were employed in the first level and 32,145
in the second level in 2021/22.

The Irish education system has experienced considerable growth in participation rates in
recent years and this in part explains the increase in workforce size (a 19% increase between
2008 and 2018, compared to an OECD average of 12% over the same time period). The system
can be judged to be relatively successful when comparing “staying-on” rates beyond the years
of statutory schooling, and also participation rates in tertiary education. It is also judged to
be relatively well-performing using comparative data such as PISA outcomes. For example, in
the 2018 PISA assessments, Irish children performed above average in maths and science, and
“close to the top” of performers in reading (European Commission, 2022a). Ireland is
recognised for the relatively strong performance of lower-achieving students, an outcome
that is likely to contribute to the above-average participation levels identified above.

It is important to recognise that these outcomes have been achieved despite relatively low
levels of investment in public expenditure. When measuring investment levels in public
education, two key metrics need to be assessed: educational spending as a percentage of
total government spending, and educational spending as a percentage of GDP. In Ireland,
educational investment performs relatively well on the first indicator, but very poorly on the
second. For example, Ireland spent 12.4% of government expenditure on education in 2017,
thus more than it did in 2016 (12.1%) when the EU average was 10.1% (European Commission
2019b). However, by 2021 this figure had dropped (to 11.3%), although this still compared
favourably to the EU average, which had also dropped (to 9.4%). Figures relating to
educational expenditure in Ireland as a percentage of GDP are controversial as some question
the validity of the data. OECD data for 2019, published in 2022, indicated that “expenditure
on primary through tertiary educational institutions as a percentage of GDP is one of the
lowest among OECD countries and partner economies” (the figure of 3.2% was actually
ranked by OECD (2022a) as 36/36). Indeed, on almost all the measures of educational
spending provided by the OECD report, Ireland ranked the lowest, or very nearly the lowest,
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across the indicators. The figures attracted considerable media interest when published,
although some have argued that specific features of Ireland’s economy mean that educational
spending as a percentage of GDP “is not a fully reliable indicator, given the specific structure
of Irish GDP” (European Commission, 2019b, p. 144). It is perhaps worth noting that the same
data published by OECD in 2022 contained no equivalent caveat, and that the 2022 Education
and Training Monitor reports the Irish figure as dropping to 3.1% in 2021 (compared 5.3% in
Ireland in 2011, and compared to a figure of 5.0% as the 2021 EU average) (European
Commission, 2022a).

Teacher supply: the attractiveness of the profession

In the 2019 Education and Training Monitor, focused on the attractiveness of the teaching
profession, the European Commission makes a number of observations about the relative
attractiveness of the teaching profession in Ireland. The section on teachers opens by
asserting that “the teaching profession attracts high academic performers” (European
Commission, 2019b, p. 142), although there are concerns about a lack of diversity (a
decreasing number of male applicants combined with a workforce that does not reflect the
ethnic diversity of Ireland’s changing population). The report goes on to acknowledge that
“there have been concerns about teacher supply in primary and post-primary schools”
(European Commission, 2019b, p. 142) and argues that these are focused on the supply of
substitute teachers in primary schools, and on certain subject specialisms in second level
schools (STEM subjects, but also foreign languages).

In 2019, the Education and Training Monitor does not suggest a “crisis” in Irish teacher supply,
in ways that are clearly indicated in other countries across Europe; however, data collected
for this report in 2022 suggest problems identified in 2019 may be deteriorating and that
several factors, if left unchecked, are likely to accelerate and deepen supply issues that are
already visible. For the most part, participants interviewed for this case study, concurred that
teaching in Ireland remains a relatively attractive profession. A representative from a teacher
training programme indicated that courses continue to attract a good supply of high quality
applicants and that those who commence the programme typically complete it and enter the
teaching profession. Moreover, it was agreed that there was little obvious evidence of a
retention problem, and that rates of exit were part of what might be called expected levels
of “churn”.

However, three particular problem areas were identified. First, there is a lack of substitute
teachers (those used to cover for teacher absences). Substitute teachers provide flexible
capacity to be able to meet need as necessary and the scarcity of substitute teachers suggests
a system with very little spare capacity available to respond to need. Second, there are on-
going issues related to subject specialisms, most commonly in STEM subjects but also in
foreign languages and some technical subjects. In many cases, these shortages are
experienced more acutely in the Gaeilge sector, where the medium of instruction is Irish.
Third, project participants pointed to geographical issues, and in particular the cost of housing
in certain areas, most obviously Dublin (see Webber, 2022). Dublin’s acknowledged housing
crisis posed particular problems for teachers.
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Explaining current trends

One explanation offered for the relative attractiveness of the teaching profession in Ireland
is the societal esteem that teachers enjoy in Irish society, and the consequent status of the
teaching profession. This is a complex factor. It is not one that is easy to quantify in some
tangible form and, indeed, it is easy to invoke in a stereotypical form. However, participants
did highlight this issue as a real phenomenon, arguing that Ireland has a strong history, partly
rooted in its colonial past, of seeing education as a root to progress and liberation. What is
clear is that this phenomenon is culturally deep-rooted, and it is not something that can be
readily “manufactured” by advertising campaigns and other short-term measures. Indeed,
participants were sceptical that some substantial measures intended to raise the status of the
teaching profession had had much impact. For example, Ireland has a Teachers’ Council, that
was established on a statutory basis in 2006 and “promotes and supports the highest
standards in teachers’ professionalism and teacher education through effective policies,
regulation and research” (The Teaching Council, 2023). The Council is responsible for a
number of initiatives that contribute to supporting teacher development, but project
participants asserted that teachers had little support for the Council, and there was no
material evidence to suggest the Council contributed to the positive image of the teaching
profession.

Perhaps linked to questions of professional status, it is important to recognise that, Ireland is
one of the few countries in Europe where pay exceeds the average for graduate earners. The
OECD has noted that “teachers’ average actual salaries remain lower than earnings of tertiary-
educated workers in almost all OECD countries, and at almost all levels of education” (OECD,
2022a, p.7) but that Ireland is an exception. Teacher salaries for lower secondary teachers are
3.1% above the average for graduate earnings (OECD, 2022a), although salaries for primary
school teachers are just below the graduate average. It is important to note that pay and
pensions provision were badly impacted by the economic crisis, and this has had long-term
consequences, not least in terms of supporting new entrants into teaching who were
recruited on different terms and conditons.

It may also be argued that the working conditions of teachers’ in Ireland are relatively good,
although the picture is best described as mixed. The number of days in the Irish school year
is at the lower end of the distribution when compared to other European countries, but, by
contrast, class sizes are relatively high. For example, the average primary class size across the
EU is 21 students (European Commission 2019a), whereas the equivalent figure in Ireland was
25. Work by employers and campaigning by trade unions have brought about some
improvement in this figure over the last two years, although the figures remain high
(McCarthaigh, 2022). Again, arguably linked to high levels of public trust and esteem for the
teaching profession, some participants argued that the education system in Ireland has
historically tended to avoid the high-stakes accountability and associated bureaucracy that
has become a feature of many education systems, although see below for important caveats
in this regard.

Finally, efforts have been made to support more effectively the professional development of
teachers and, in particular, teachersin the early stages of their career when the risk of quitting
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is greatest. There is now a specific programme to support early career teachers (Droichead)
and a national framework to support professional learning (Cosdn), among a number of
initiatives intended to support teachers in the classroom. These initiatives are intended to
support teacher effectiveness, while also encouraging teachers to feel more supported in
their work.

The above factors help understand why the education system in Ireland appears to have been
relatively well insulated from the types of supply crises that are common elsewhere in Europe.
However, as the data from the European Commission, OECD and Irish sources indicate, there
are clear signs that the situation is changing and may be under threat, suggesting that
problems, that are currently emergent, may accelerate if not addressed. This was the view of
all those who participated in this study. For example, some suggested that the traditional
trust in the teaching profession was being eroded, not least by shifting social attitudes that
can frame public services in increasingly transactional terms. The suggestion that teaching
was an esteemed profession, and therefore an attractive destination for current young
graduates, was something that several participants queried.

Furthermore, there is also some evidence to suggest that teachers’ pay in Ireland is being
eroded and that any relative advantage in the past is diminishing over time. For example,
between 2015 and 2021, as many countries emerged from the financial crisis, teacher salaries
in OECD countries in lower secondary education (for teachers with 15 years’ experience and
standard qualifications) increased by 6% in real terms, but, in Ireland, this figure was only 2%
(OECD, 2022a). Any decline in relative pay is already being exacerbated by current levels of
inflation and, as has been indicated, is experienced particularly acutely in geographical
locations where costs of living are (well) above the national average.

Finally, project participants highlighted the increasing demands being placed on teachers in
Ireland and the increasing complexity of the job. These issues impact working conditions,
when working conditions are broadly defined to include all those factors that impact the
quality of the teachers’ working environment. For example, it was recognised that teachers
had not only been dealing with a substantial reform agenda across both primary and
secondary sectors, but that new initiatives often brought with them increasing bureaucratic
demands. For example, the system of Whole School Evaluation avoids much of the top-down
managerialism associated with systems elsewhere, but it introduced much additional work
and an accountability culture that was driving up workloads (identified as a particular issue
for primary school principals who often have substantial teaching responsibilities). Several
project participants identified a “creeping managerialism” in the system, that was driving
work pressures and undermining teacher well-being. Some have argued that the Irish
education system is in danger of losing its essential character as school principals are
progressively turned into business managers (Mooney Simmie, 2023). Where initiatives were
seen as welcome, they were also often described as under-resourced, and so programmes
such as Droichead and Cosdn often struggled to secure strong teacher support and
commitment.

All of these developments take place in a classroom environment that participants identified

as increasingly complex. Ireland is a country that, historically, has struggled with high levels
of outward migration (resulting in many teachers emigrating for work elsewhere) but, in more
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recent times, the trend has been towards inward migration and teachers have been working
in increasingly diverse classrooms. Most recently, Ireland has received a significant number
of Ukrainian refugees. This was understood and welcomed by the teachers interviewed and
it was recognised that resource support for teachers in schools was generous. However, it
was argued that this placed further pressures on a teaching workforce already under
pressure. It was also, in very practical terms, increasing the demand for teachers as student
numbers were growing significantly.

A final explanation of growing problems was identified as the emergence of more attractive
careers, both within and outside the teaching profession. For example, several participants
highlighted the pull of a rapidly growing international schools market, often offering higher
salaries, better working conditions and significant benefits such as accommodation and tax-
free income. One interviewee described how she felt she had to go to work in the Middle East
in order to secure the deposit to make a house purchase in Ireland possible. In other cases, it
was argued that the long-term impact of the Covid-19 pandemic on working patterns in other
sectors was making teaching relatively less attractive. For example, an increase in home-
working offered many workers in non-teaching roles greater flexibility both in terms of work
location and work time. This allowed such workers to live in relatively low-cost areas, while
working remotely from a work base located in a high-cost area. Teachers have no such
flexibility. Similarly, a perception that teaching is a job that can be considered more
compatible with childcare is being undermined by an ability for non-teachers to work more
flexibly.

Social dialogue in the Irish education system

Contemporary industrial relations in Ireland have been defined by a strong commitment to
social partnership, although this approach was badly damaged during the years of austerity
(when Ireland’s financial affairs were managed by the Troika), and some have argued any
subsequent improvement has only been partial. The formal system of social partnership was
established in 1987 in the form of an agreed Programme of National Recovery in which a tri-
partite agreement on a range of issues was reached between employers, trade unions and
government. This agreement was then renewed periodically, and this approach to social
partnership became closely associated with Ireland’s rapid economic growth through the
1990s and early 2000s (Hastings et al., 2007). However, when the economic crisis unfolded in
2007/8, Ireland was badly affected, and one consequence was that the social partnership
model established in 1987 collapsed. At this time, significant cuts were imposed on public
sector pay and pensions, outside of any agreement between employers and unions. Since
that time, a more limited form of social dialogue has developed, with a more limited agenda,
and largely confined to the public services (Stevenson, 2019). These agreements, such as
those signed in 2010 (Croke Park Agreement) and 2013 (Haddington Road Agreement), were
intended to reconcile reduced public sector spending on pay, increased efficiency, and
protections for job security and working conditions.

One significant outcome of this particular tradition of social dialogue is that public sector pay
rises are negotiated between the trade union confederation (Irish Congress of Trade Unions)
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and the government en bloc for all public service workers, i.e., whatever pay rise is agreed, is
applied across the public sector workers such as teachers, health service staff and the police.

It follows from the above that pay negotiations for teachers in Ireland are the outcome of a
bi-partite process between the government and the trade unions, with trade union
representation managed by ICTU, and individual teacher unions involved in any sector specific
arrangements relating to working conditions. In Ireland, school sector teachers are
represented by three unions: the Irish National Teachers’ Organisation (INTO) represents
primary school teachers, and two unions operate in the post-primary sector — the Teachers’
Union of Ireland (TUI) and the Association of Secondary Teachers’ in Ireland (ASTI). Ireland’s
education employer organisations, such as the JMB, ETBI or ACCS, will input opinions direct
to the Department of Education , but they are not parties to these negotiations.

However, on almost all other issues, social dialogue in the Irish education system can be
considered tri-partite, between government, employer organisations and the trade unions.
Indeed, this formal tri-partism can also be considered to assume a more informal form when
dialogue also includes a range of policy organisations such as the National Qualifications
Authority of Ireland. In Ireland, project participants indicated a high level of expectation that
social partners will be involved in a collaborative process of social dialogue as part of the
policy and decision-making process. This is not to make a judgement about the extent to
which contributions impact final outcomes (because much social dialogue of this type is
consultative, rather than bona fide bargaining), but it is to assert that there is a common
expectation of social partner involvement in the processes.

Conclusion

There are inevitably dangers in presenting a complex picture in a limited form; however, it is
possible to assert that Ireland has experienced fewer problems of teacher supply than what
might be considered the more general picture across Europe. Moreover, and by way of a
qualification, it is clear that problems of teacher supply are becoming more visible, and are
beginning to preoccupy many involved in providing education in Ireland. There can be no
doubt that part of the explanation for this situation lies in culturally specific factors, including
the value placed on education in Irish society. This is the outcome of a particular history, and
it is something that has been formed over, literally, centuries. It is not something that can
easily be created, for example, by running an advertising campaign.

Here we speculate that the value placed on teachers and teaching, and the associated trust
that society has in teachers in Ireland, has contributed to a broadly defined set of working
conditions that have, hitherto, helped to recruit and retain sufficient numbers of teachers in
Ireland’s schools. Compared to other European countries, the pay of Irish teachers is relatively
strong, working conditions are variable, but with some strong features and generally speaking
teachers in Ireland enjoy high levels of professional autonomy that allow them to exercise
their professional judgement in the best interests of students.

In this short case study, social partners suggested that social dialogue arrangements made a
significant contribution to securing the conditions under which Irish education continues to
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perform strongly, despite many challenges. As has been indicated, investment levels in the
education system in Ireland are limited, although it may be argued that these resources have
been invested in aspects of the service (i.e., people) where there is the greatest impact.

There is, in conclusion, much to be learned from this experience; however, it is also important
to counsel against complacency. As is made clear in this case study, many of the positive
factors identified in this report are in reverse, or important initiatives (such as those relating
to professional development) are seen to be under-resourced. All of this at a time when the
demands and complexities of teaching are increasing, and when alternative possibilities (such
as teaching abroad, or in jobs that offer greater flexibility) are also expanding. These trends
represent significant challenges to the Irish education system —and it is already clear that this
is placing a pressure on social dialogue arrangements. Rapidly rising inflation, combined with
several developments identified in this case study, are resulting in industrial action campaigns
by Irish teachers’ unions.

5.2. Poland

The Polish education system

Since the start of political and economic transformation in 1989, which occurred as a result
of the collapse of the Communist regime, Poland has shifted from a centralised economy to
a neoliberal market economy. In this time, the country has experienced significant
demographic changes as a result of fluctuating birth rates and high international emigration,
especially of young people, to other EU Member States. Despite the current figures of low
unemployment (3.4% in 2021), the ageing population will have a notable impact on the labour
market including the teacher workforce. More recently, Russian aggression against Ukraine
led to the mass migration of Ukrainian citizens to Poland (European
Commission/EACEA/Eurydice, 2022a). By October 2022, 192,278 Ukrainian children and
young people were enrolled in educational institutions across the education system, with
over 41,000 in kindergartens (OECD, 2021a). Representatives from the Ministry of Education
and Science in this study noted that the issue was particularly acute in larger cities.

During this period, the structure, organisation and management of education and educational
institutions in Poland has undergone significant reform and, today, teachers’ work within a
multi-scalar system of educational governance. The Minister of Education and Science is
responsible for the development of policy, legislation and regulations in school education and
initial teacher education and continuing professional development. However, the
administration of educational institutions is decentralised to the 16 regions, 380 districts, and
2,477 communes in Poland. The Regional Education Authorities form part of the regional
administration and their responsibilities include the establishment and administration of
public in-service teacher training institutions. Conversely, districts are charged with the
administration of upper secondary schools, art schools and special schools, while communes
take the lead on the administration of pre-primary and primary schools. Poland also has an
expanding non-public school education sector which receives public funding but operates
with relative autonomy (European Commission/EACEA/Eurydice, 2022a).
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On 14 December 2016, two Acts of Parliament were passed — the ‘Law on School Education’
(Prawo oswiatowe) and the ‘Legislation introducing the Act - Law on School Education’
(Przepisy wprowadzajgce ustawe - Prawo oswiatowe) — which legislated further educational
reform. From 1 September 2017, Poland implemented a new school structure: an 8-year
primary school (ISCED 1 and 2), a 4-year general secondary school and a 5-year technical
secondary school (ISCED 3), extending the previous primary and secondary programmes by
two years and one year respectively. Teachers’ status in Poland is regulated by the Teacher’s
Charter (Act of 26/01/1982 on the Teachers’ Charter, with further amendments), which sets
the parameters for, among other things, teachers’ employment in and dismissal from the
profession, professional duties, promotion, working time, remuneration, issues of social
entitlements and leave (European Commission/EACEA/Eurydice, 2022a).

Since 1 October 2016, initial teacher education in Poland has been provided within the higher
education sector as first-, second- and long-cycle programmes — with the former leading to a
Bachelor’s degree (licencjat) or equivalent and the latter two leading to a Master’s degree
(magister) or equivalent — as well as non-degree programmes. Currently, ninety-eight per cent
of teachers hold degree-level qualifications; more than 90% have a Master’s degree and, from
2024/2025, all teachers who started their teacher education after 2019 will be qualified at
this level. Initial teacher education is organised as both a concurrent model and a consecutive
model; however, the former is the dominant approach to teacher education. Alternative
training pathways are available for certain subjects and sectors e.g., vocational education and
training. Since 1 September 2022, teachers’ participation in continuing professional
development has been a requirement of the professional promotion system (European
Commission/EACEA/Eurydice, 2022a).

Public expenditure on education in Poland between 2010 and 2021 has consistently remained
above the EU average (European Commission, 2021, 2022b). Compensation of teachers and
other educational staff represents the largest proportion of the budget (76% in 2018) (OECD,
2021a). The teacher salary in Poland includes: a basic salary, a number of allowances (related
to length of service, function, motivation and conditions of service), pay for overtime and ad-
hoc replacement hours; and other awards and benefits. Teachers receive the same starting
salary regardless of the level at which they teach and this can increase by 63% after the first
15 years and by up to 70% after 20 years (European Commission/EACEA/Eurydice, 2022b).
Between 2005 and 2020, the statutory salaries of teachers with 15 years’ experience and the
most prevalent qualifications increased by 41% at primary and general lower and upper
secondary levels compared to a 2% and 3% average across the OECD (OECD, 2021a). Despite
these real-terms increases, the teacher salary at primary and secondary levels remains one of
the lowest in the OECD and the European Union (OECD, 2022b).

In 2020, teachers’ in public education institutions in Poland worked 1,075 hours per year at
pre-primary level, 604 hours at primary level, 483 hours at lower secondary level (general
education) and 478 hours at upper secondary level (general education), which are below the
OECD average (OECD, 2021a). However, teachers tend to teach up to 25% more hours than
their statutory teaching time (OECD, 2022b).
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Teacher supply in Poland

The Minister of Education and Science determines in legal acts the statutory principles for
teacher recruitment, promotion and salaries in school education. Local government units are
responsible for personnel policy in their areas. Teacher employment is monitored at the
national level through the School Education Information System (System Informacji
Oswiatowej, SIO). Data is transferred annually from local databases to the Regional Education
Authorities and the central SIO system under the jurisdiction of the Ministry of Education and
Science. These data include information on teachers’ age, employment status, educational
level, work experience, functions, responsibilities, and salary. Data analysis enables the
education authorities to forecast teacher supply and demand, and plan in-service teachers’
work accordingly (European Commission/EACEA/Eurydice, 2022a).

According to the 2018 PISA report, school principals in Poland experienced fewer staff
shortages than the OECD average. Moreover, 99% of teachers in advantaged schools and 97%
of teachers in disadvantaged schools were “fully certified”, with the proportion at Master’s
level similar across both school types (OECD, 2019b). However, EU reports give a less positive
assessment of teacher supply, suggesting that the attractiveness of the teaching profession is
“limited” and teacher shortages are “pronounced” (European Commission, 2021, 2022b).
There are particular recruitment challenges to the early years education sector where salaries
can be lower and working hours longer than the OECD average (OECD, 2021a). Equally, there
are not enough pedagogical specialists (e.g., psychologists) (European Commission, 2022b).

Pay, working conditions and professional status are considered the principal reasons for low
attractiveness (European Commission, 2022b). In the 2020/2021 academic year, almost half
of surveyed school headteachers reported problems recruiting qualified teachers, particularly
subject teachers of physics, mathematics, chemistry, English and computer science. To
address these labour shortages, overtime was assigned to other teachers (52%), employed
retired teachers (38%) or people without the necessary qualifications (35%).

To improve the attractiveness of the profession, the Ministry proposed changes to the
Teacher’s Charter which included amendments to teachers’ salary, career progression stages
and performance evaluation, the introduction of more working hours and modifications to
holiday entitlement. According to the European Commission reports, teacher unions were not
consulted and were critical of the proposal which lowered the hourly wage and had
implications for teacher quality and work (European Commission/EACEA/Eurydice, 2021b,
2022b). However, representatives from the Ministry of Education and Science disagreed and
maintained that trade unions were consulted but did not agree to the changes. As a
consequence, these changes were not implemented. Equally, during the aforementioned
consultations, the trade unions presented their own proposals in relation to remuneration,
which were considered by the Ministry to have a large financial impact on the state budget
and were thus impossible to implement. In April 2022, a below inflation 4.4.% salary increase
was approved from 1 May. This fell below teachers’ expectations.

The social partners described teacher supply from a longer, historical perspective. For

instance, civil servants at the Ministry of Education and Science noted that, following the
transformation in 1989, Russian was no longer a compulsory language in schools and there
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was a demand for teachers of other modern languages, particularly English teachers. At that
time, the teaching profession had higher societal status since higher education qualifications
had only been accessible to a minority of the population. Since then, Poland had experienced
demographic changes and educational reforms and, according to union officials at NSZZ
“Solidarnos¢”, the attractiveness of the teaching profession “collapsed and it was like a
snowball”.

Both the trade union and the Ministry of Education agreed that there was not a global teacher
shortage; rather, there were not enough STEM (particularly, mathematics, physics, chemistry
and IT) teachers. Equally, it was considered more difficult to recruit teachers in larger cities
where the cost of living was higher and there were more lucrative opportunities in a wider
labour market. This was particularly an issue in vocational and technical education which was
challenged by the retirement of experienced teachers and the fact that potential teacher
candidates were able to find better working conditions in industry:

So, generally, students are looking for another profession with better salary. So, we just saw
the symptoms that it will be very bad, but there was not any idea about how to solve it.
(Union official, NSZZ “Solidarnos¢”).

This situation does not result from the number of students of these subjects. Students that
are trained to do (STEM) subjects. But it results from the labour market in the current
situation, which is very, very competitive. So, they are found in banking and industry sectors,
as well, not at schools. Although they have completed the relevant education. (Civil servant,
Ministry of Education and Science)

Other than inward and outward migration, union officials highlighted three major causes for
this shortage: salary; lack of occupational prestige exacerbated by political discourses; and
increasing parental demands. In their view, teachers were used as “tools” in “political games”,
which had an impact on public perceptions of the status of teachers’ work. To some extent,
it was felt that the Internet and social media was also to blame.

The Ministry of Education and Science did not believe that there were any serious problems
of teacher supply in general and special education in Poland. According to their own data (see
Table 8), there are currently 606,294 teachers working full- or part-time in public schools and
educational establishments? across Poland. The majority of teachers (approximately 5 out of
6) are women, with the highest number (27%) aged between 45 and 54. In 2019, 36% of
primary teachers in Poland were at least 50 years old, which is higher than the OECD average
of 33% (OECD, 2021a). Consequently, the government is adopting measures to attract
younger people to the profession.

As of 2 January 2023, there were 2052 full-time posts advertised by headteachers. This
represents less than 1% of personnel in the education system. Most advertised jobs were for
subject teachers of psychology (18%) or at pre-primary level (13%). However, the Ministry
noted that there were new standards for specialist teachers, psychologists and counsellors
who work in schools. Consequently, it was expanding qualifications and in-service training.

3 Amongst others, this includes pre-primary, primary, general and vocational secondary, post-secondary
schools, special schools, psychological and pedagogical counselling centres.
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Table 8. Number of teachers employed in educational institutions in Poland

Age Total number of | Women Men
teachers
(headcount)
<=24 3,977 3,547 430
25-34 78,623 67,440 11,183
35-44 176,257 149,572 26,685
45-54 194,493 163,210 31,283
55-64 139,427 114,288 25,139
>=65 13,517 9,030 4,487
Total 606,294 507,087 99,207

(Source: Ministry of Education and Science, as of 30.09.2022)

The Minister of Education and Science had specific tools to intervene in issues of teacher
supply should the need arise, e.g., require universities to open and provide funding for a
specific teacher education programme. In terms of vocational education teacher shortages,
civil servants noted that the Ministry had lowered the entry requirements from a Master’s to
a Bachelor’s and, in certain exceptional cases, specialists of crafts, which are not taught at
higher education level, were allowed to teach at vocational schools. The Ministry felt this
approach had been positive. Equally, it was asserted that the system of teachers’ career
progression introduced in 2000 had been effective since it connected remuneration to
teachers’ levels of qualifications “so teachers are strongly motivated to qualify, develop their
skills. Because with higher levels of career progression, they receive high remuneration” (Civil
servant, Ministry of Education and Science). Since its implementation, the system had been
amended so that there were fewer levels and teachers could reach a higher level more
quickly. Finally, civil servants highlighted the pay increases which had been implemented
since 2015 — 47% for teachers overall with a 76% increase for novice teachers. In 2019, new
standards had been implemented for initial teacher education. In general, it was deemed too
early to evaluate the effectiveness of these recent policy changes but the civil servants noted
that they had been achieved as a result of social dialogue.

By contrast, union officials from NSZZ “Solidarnos¢” felt that official data provided by the
Ministry of Education and Science did not reflect the true picture of teacher supply since it
did not account for teachers’ overtime hours. The government proposal to increase teachers’
salary two years ago had been linked to an increase in teachers’ contact hours which the
union opposed:

So, if you want more money, we will raise your contact time. So, this was the proposal. So,
this is maybe a misunderstanding, saying that there was. So, actually, there was some
proposal but not acceptable for the unions. And there also was the issue that they wanted
to raise the contact time for some of the subjects like music, physical exercise, Polish
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language. So they said that “oh, we don’t have such a shortage, so we can raise the contact
time”. (Union official, NSZZ “Solidarnos¢”)

Stressing schools’ institutional needs, the Ministry proposed to increase the number of
teachers contact hours from 18 to 22 but with the same number of working hours overall.
Civil servants at the Ministry felt that the Teachers’ Charter Law offered very competitive
working conditions (including approximately 70 calendar days annual leave, health leave and
a good pension scheme) for teachers compared to other professions:

Schools need teachers to be more present at school, stay in school for longer. So, longer
contact hours. And OECD research shows that Polish teachers have the smallest number of
contact hours as compared to other European countries...This is why the Minister has
proposed to increase the number of contact hours which will be combined with the pay rise.
Quite a considerable one. However, teacher unions did not want to think about this. Didn’t
like the idea. (Civil servant, Ministry of Education and Science)

In general, NSZZ “Solidarnos¢” did not think that the Ministry did enough to improve teacher
supply or the attractiveness of the profession.

Social dialogue on teacher supply and the attractiveness of the teaching profession

The current model of social dialogue in Poland was implemented in 2016. At the proposal of
the Ministry of Education and Science, a special act on social dialogue in the education sector
was legislated. The three main stakeholders in social dialogue are: the teacher trade unions
(NSZz “Solidarnos$¢”, ZNP and Wolny Zwigzek Zawodowy "Forum-Oswiata"), the state
(represented mostly by the Ministry of Education and Science) and the local authorities.
According to civil servants, social dialogue was conducted on three levels equally:
information-sharing, consultation and negotiation; and the trade unions were considered a
major partner:

We, as the Ministry, participate in social dialogue with trade unions. We do it under the law
and we have a special body appointed which is called the Social Dialogue Council. It is
appointed under the Act and we, also, at the Ministry, have appointed a team for the
professional status of education sector workers, staff. So, and we discuss all the issues on an
ongoing basis. We also cooperate with the representatives of local authorities. (Civil servant,
Ministry of Education and Science)

The Ministry highlighted that the team for the professional status of education sector workers
was created as a platform for dialogue between trade unions, the Ministry and local
authorities. The Ministry of Education stated that their team was the main consultative body
for the Minister and, together with trade unions, they discussed issues such as optimum
solutions for the teaching profession including working time, remuneration, teaching
pragmatics, teachers’ career progression and teachers’ evaluation. In terms of improving the
attractiveness of the profession, the Ministry was concerned with both the industrial and
professional: financial aspects such as remuneration and initial teacher education and
continuing professional development. In their view, these “are overlapping very, very
closely”. Civil servants at the Ministry of Education and Science felt that the Ministry and the
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local authorities had their own perspectives on teacher supply but that “during our
discussions, we are just trying to reach a compromise. In order to work out systemic
solutions”. The Ministry also met separately with the local authorities under a special body
called the Joint Committee of the Government and Local Authorities for Education.

The Ministry believed that social dialogue was “effective but challenging, especially when we
discuss financial matters”. Additionally, social partners’ viewpoints could clash in relation to
career progression, working time and working conditions but, they argued, “we are working
out sustainable compromises”. However, the Ministry felt that it was difficult to identify a
particular policy related to teacher supply or the attractiveness of the profession that had
been achieved through social dialogue.

NSZZ “Solidarno$¢” noted the division of labour over professional issues. For example, the
Ministry was responsible for determining the overall budget on teachers’ professional
development, but it was the local authorities which determined what type of professional
development teachers would receive. At the same time, the unions could have some
influence over this. In general, however, the union felt that the lines between the state and
local authorities’ responsibilities were not clear. Resultantly, this had an impact on social
dialogue which union officials did not find effective overall, even though there were some
local distinctions:

So, local authorities, they don’t know for what area they are responsible. And there are
many misunderstandings on that. And, of course, there’s also, from the union perspective,
this is a problem because we are not asked to take part in social dialogue in every different
region. So, of course, this is a kind of coordination, but it is a huge challenge. So, and, of
course, it depends on the region. Some regions have the money — the typical situation in
Poland is that the West, they have a better situation than East. And this is also historical. So,
when we are speaking with colleagues from the West, there are no complaints compared
with colleagues from the East. And the main decision is going from Warsaw and this is why it
is not completely effective. (Union official, NSZZ “Solidarnosc”)

The union highlighted the absence of a schedule for social dialogue meetings which,
resultantly, were perceived to be somewhat “ad hoc”. Second, it was felt that, even if
agreements were made between the social partners, the employers did not necessarily fulfill
their side of the agreement: “and they are doing everything not to do what they agreed”.
Finally, the union noted the two approaches to the development of legislation in Poland, one
which required the involvement of social partners and one which did not and therefore social
dialogue was “just cut”.

The union and the Ministry had different perspectives on approaches to issues of teacher
supply. The union argued that the Ministry tended to see the attractiveness of the profession
purely from the perspective of teacher remuneration and there were no discussions on
professional development. As a result, initial teacher education had changed very little in the
past 20 years. However, according to the Ministry, it was the unions that emphasised the
importance of remuneration to improving the attractiveness of the profession; in their view,
the initial teacher education standards implemented in 2019 had led to significant changes in
the education of the profession.
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Conclusions

In general, it would appear that industrial issues of pay and working conditions predominate
discussions in social dialogue and there have been some disagreements over policy changes
in this regard. Trade unions objected to a Ministry plan to increase teachers’ contact time at
school which, in their view, did not account for teachers’ overtime or the increased planning
requirements. Due to these objections, the plan was rejected and remuneration increases in
May and September 2022 were introduced without any changes to contact hours. While
teacher quality does not appear to be an issue, there seems to be little attempt to engage in
dialogue on continuing professional development beyond an assessment of how this supports
institutional needs and the career progression framework. Alongside Ministry developed
performance standards in initial teacher education and performance evaluations, these limit
teachers’ agency in their own professional development. Although there is a shared
perspective over the issues of teacher supply, which are related to specific subject areas,
sectors and the wider labour market, there is a need to attract young people to the
progression. This will no doubt continue to be challenged by the comparative attractiveness
of the profession. Social dialogue is somewhat hindered by the decentralisation of education
to the regions and the apparent division of responsibilities over professional and industrial
issues. While the Ministry has developed several teams of specialists to work on issues of
teacher policy, trade unions have not always been consulted as extensively as they would like
to have been and are not always convinced that their views are acknowledged in reforms.

5.3. Sweden

The Swedish education system

Since the 2008 financial crisis, the Swedish economy and labour market has strengthened. In
2019, the rate of unemployment was 6.8%. However, in sparsely populated areas, there are
notably fewer employment opportunities. In addition to these regional distinctions, the
population is ageing and has become increasingly diverse; in 2019, 19.6% of residents were
foreign-born and Arabic was the second most highly spoken language in Sweden (European
Commission/EACEA/Eurydice, 2022c). According to the 2011 Education Act, all children and
young people in Sweden are entitled to an equivalent education, regardless of gender, place
of residence, and social and financial background; however, equity in education is a major
concern. Sweden has high levels of school segregation based on parents’ country of birth and
educational background, a trend that a union official from the National Union of Teachers in
Sweden noted was largely attributed to residential segregation but could also be explained
by school choice reforms (European Commission, 2022c; Holmlund et al., 2014).

While the Ministry of Education and Research has overall responsibility for most educational
sectors, municipal self-determination is an important part of Swedish democracy. In the early
1990s, responsibility for the administration of education was devolved to the 290
municipalities. Of varying size and political leadership, municipalities are responsible for the
organisation of education in pre-schools, the pre-school classes, compulsory schools, upper
secondary schools, schools for students with learning disabilities, municipal adult education,
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Swedish tuition for immigrants and leisure centres. School choice reforms in the same period
led to the establishment of a voucher system and publicly funded, privately managed
independent schools (fristdende skolor). The Swedish parliament determines the level of
state expenditure on education. However, responsibility for preschool and school funding is
shared between the state (9%) and the municipalities (SOU 2020:28). Independent schools
are entitled to the same grant-aided support as municipal schools (European
Commission/EACEA/Eurydice, 2022c).

From 1962 onwards, teachers were municipal employees but subject to state regulations and
salary grades. Recruitment was centralised and placed all teachers within a hierarchy based
on a central system of merit. As one union official from the National Union of Teachers in
Sweden remarked, “it was transparent. Everyone understood”. On 1 January 1991, however,
the state regulation of teachers’” work and professional development ended, and
municipalities and schools became responsible for teacher recruitment. While a teacher
degree was still a requirement of employment, schools did not always adhere to this
legislation which led to a high number of unqualified teachers in the Swedish education
system. From 1 December 2013, all teachers and pre-school teachers were required to have
teacher certification (lararlegitimation) in order to teach, set grades and be employed on a
permanent contract (Prop. 2011/12:144). The aim was to improve the status of the teaching
profession and certified teachers are now in high demand (European
Commisssion/EACEA/Eurydice, 2022c).

While municipalities have control over schools and teachers, the state has retained
responsibility for higher education. Teacher education is the largest higher education
programme in Sweden provided by universities and university colleges. Since autumn 2011,
there have been four professional degrees in Swedish teacher education: pre-school
education, primary school education, subject education and vocational education.
Programme length varies between 3 and 5.5. years, according to the subject and age level,
but there is also a shorter programme for candidates with Bachelor’s or Master’s degrees.
Continuing professional development needs are established locally by municipalities and
schools and employers must provide staff with opportunities for professional development
(European Commission/EACEA/Eurydice, 2022c).

Compensation of teachers and other educational staff represents the largest proportion (67%
in 2018) of public expenditure on education (OECD, 2021b). Prior to 1991, the state and trade
unions were the principal partners in negotiations on salary and working conditions. Today,
there is no statutory regulation and teachers’ salaries are negotiated individually and based
on collective agreements (European Commission/EACEA/Eurydice, 2022d). In 2019, teachers’
maximum salaries were between 17% and 33% higher than minimum salaries at all levels of
education (OECD, 2021b).

Teachers’ average salaries are low when compared with workers of a similar education level
(OECD, 2022c). However, in the past decade, teachers’ pay has improved considerably when
compared to the mean salary of the Swedish population (see Figure 2, where the blue dashed
line represents pre-school teachers, the red dashed line represents compulsory school
teachers and the black dotted line represents upper-secondary school teachers). The National
Union of Teachers in Sweden noted that this trend was initiated through the 2012 collective
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agreement which stated that teachers should be given a greater percentage salary increase
that industry (4% compared to 2%). It has continued to increase as a result of career post
reforms (karridrtjanster) and the Teacher Salary Boost (lararelonelyftet).

Figure 2. Teachers’ salary development in Sweden
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In 2013, the centre-right coalition created two new career posts for teachers: lead teachers
(forste larare) for talented classroom teachers without a research degree and senior subject
teachers (lektor) for those with a research degree. Appointment to these posts included a
salary increase of 5,000 SEK and 10,000 SEK per month (10,000 SEK and 15,000 SEK in the
most challenging schools) respectively (Skolverket, 2023). There was widespread support for
the senior subject teacher posts since it was based on academic merit. However, school
leaders determined lead teacher appointments and, according to the union officials in this
research, the criteria on which these were based were considered to be “vague” and “lacking
in transparency”. This policy caused tensions in the profession and the social partners felt that
it had been implemented too quickly: “it became more a salary reform than a career reform”
(Union official, Swedish Teachers’ Union).

In 2016, the Social Democrat-led coalition implemented the Teacher Salary Boost. Three
billion SEK was allocated annually so that 60,000 teachers could receive a salary increase.
These raises were determined locally but the average had to be 2,500 SEK. The state
formulated four difference criteria for inclusion; beyond a requirement for professional
certification, these were evidence of advanced university studies, responsibility for difficult
instruction or responsibility for teacher candidates. However, teachers questioned whether
those in lead teacher posts should also be entitled to a salary boost.
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Pre-school teachers work an average of 40 hours per week, of which 31 hours are regulated.
Most teachers in compulsory and upper secondary education work an average of 45.5 hours
per week, of which 35 hours are regulated. Full-time employees are entitled to an average of
104 hours of professional development which has been agreed as a result of negotiations
between the teacher unions and the Swedish Association of Local Authorities and Regions
(SALAR) (European Commission/EACEA/Eurydice, 2022c). However, it was noted by a union
official from the National Union of Teachers in Sweden that this is the average and studies
reveal that many teachers only get 46 hours on average.

Teacher supply in Sweden

Sweden does not have a global teacher supply problem. According to recent statistics from
the Swedish National Agency for Education, 139,000 full-time teachers were employed across
all school forms?* in Sweden in the 2021/2022 academic year (Skolverket, 2022), a 1% increase
on the previous academic year. The Swedish government revises its annual projections on
teacher shortages in line with Swedish population forecasts. In 2021, it was estimated that
Sweden would need 12,000 new teachers by 2035. This is a reduction on previous estimations
(Skolverket, 2017, 2019, 2021) which not only created a crisis discourse in the media but were
unhelpful to municipal planning:

The lesson that my organisation took from this is that maybe we shouldn’t talk that much
about what goes on at national level. We promote our members to look into it themselves.
What happens in your own area. And what do you know about what will happen in your
own area. (Civil servant, SALAR)

The negative forecasts occurred as a result of two major issues: a) demographic changes as a
result of high birth rates and migration to Sweden; and b) a 2013 reform that required all
teachers to have professional certification. The student population is no longer a concern,
although future immigration policy could reverse this trend. By contrast, the 2013 reform is
still not fully implemented which means that schools continue to employ unqualified
teachers. In 2021, 72% of municipal school teachers and 64% of independent school teachers
in compulsory education were certified; however, only 14% were fully qualified in all their
subjects and levels. The lowest number of qualified teachers are found in technology, Swedish
as a foreign language and craft, and in special education and vocational education (Skolverket,
2022). Union officials and an academic responsible for a government inquiry into teachers’
professional development felt that national reports of high teacher employment masked
issues of teacher quality:

Now, in fact, we are partly soon over the worst shortage period. So, it’s kind of, looking
forward, neglecting the fact that, yes, it will be better in the near future or not that distant
future, but, until then, every third child will have a teacher that isn’t a qualified teacher. So,
it’s upsetting because it hides the problem partly. (Academic)

4 Teachers employed in pre-schools, primary schools, primary special schools, special schools, upper-secondary
schools, special upper-secondary schools, municipal adult education.
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The best measure of the lack of teachers at a certain point, that is to look how many of the
teachers working right now have a teacher degree or teacher certification. And then you can
see how big a shortage we have right here, right now. (Union official, National Union of
Teachers in Sweden)

Beyond issues related to subject- and school-level qualifications, the social partners noted
regional distinctions. For instance, Northern Sweden had greater recruitment problems than
Stockholm, Gothenburg and Malmdé where there was greater competition for posts in
municipal and independent schools. Paradoxically, these latter three regions will likely have
the greatest demand for teachers in the coming 15 years (Skolverket, 2021). According to
SALAR, teacher shortages were also affected by migration between municipalities, the
decrease in population of a working age and/or the dominant industrial model of
employment of a region. It was noted that the proximity of a university to a municipality also
had an impact on teacher supply and, to counter this, strategies included: distance education,
local campuses set up by municipalities and work-integrated education, which enabled
students to learn on the job. However, SALAR felt that more could be done to distribute
teacher education across the country. The academic responsible for the government inquiry
into teachers’ professional development noted the importance of getting the regional
perspective, and speaking to teachers and school leaders in their localities, on matters of
policy development.

All participants acknowledged that teacher education was the largest higher education
programme. However, union officials at the Swedish Teachers’ Union and the National Union
of Teachers in Sweden commented that certain programmes were considered to be of lower
status or lower quality. For instance, there was a high number of applicants for upper-
secondary Swedish education, but very little competition for pre-school teacher education. It
was highlighted that potential candidates of upper secondary education also tended to
consider other degrees which would give them access to another labour market. This was
particularly the case for students of STEM:

A person who has an interest for science broadly, or maths, or economics, they have
completely different career possibilities, a completely different salary development and
broader labour market than that of a trained upper-secondary teacher. (Union official,
Swedish Teachers’ Union)

The National Union of Teachers in Sweden raised the issue of low entry requirements to
teacher education; most applicants to teacher education were successful, but this did not
guarantee successful course completion. Despite some university dropouts, however, teacher
retention was not considered a major issue. Eighty per cent of teachers who graduated from
teacher education programmes in 2014/2015 remained in the profession five years later and
the majority who chose to leave the profession still work within the education sector
(Statistics Sweden, 2022). However, recruitment is notably gendered; in 2019, women
represented 76% of new entrants to the field of education.

A major concern of union officials was the segregated school system. It was noted that
municipal schools in the most affluent areas, where parents tended to have a higher
education, often recruited the most qualified, educated and experienced teachers. By
contrast, areas of socio-economic disadvantage and high immigration had higher numbers of
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unqualified teachers. Independent schools had a lower number of qualified teachers overall,
although there was some variation between schools. The academic responsible for a
government inquiry into teachers’ professional development referred to this as a form of
“pedagogical segregation”. He noted that newly qualified teachers tended to start their
careers in the most challenging schools and, once they had gained experience, move on.
However, both he and union officials recognised that there were nuances:

| think you have a lot of teachers leaving many segregated schools because it’s such a hard-
working environment for them. But, at the same time, you have schools where there are
teachers who'd never leave that school because it’s great. Sweden has big differences that
way. (Union official, National Union of Teachers in Sweden)

While acknowledging that school and pedagogical segregation did exist, the representative of
SALAR stated that this mostly occurred in the larger municipalities where there were more
employment options in, and therefore greater mobility between, municipal and independent
schools. She noted that there was competition between independent and municipal schools
and between municipalities to recruit teachers.

Various governments have attempted to improve the attractiveness of the teaching
profession. Beyond salary reforms, teachers’ professional development has been a policy
priority. In 2016, a commission inquiry was launched to develop a framework for teachers
(and school leaders’) professional development. Led by a teacher educator and dean of
education, the unions considered it an attempt to resolve some of the issues caused by the
career post reform. Though not linked to career posts, the framework outlined a merit system
for the professional development of teachers. As the academic responsible commented, its
aim was to give agency to the profession in their own development:

Every teacher knows what they struggle with. And they really know this is what | would like
to learn more about to become a better teacher. | have never met anyone who doesn’t want
to become a better teacher. They want to learn to do things better. (Academic)

Following this, in July 2022, the Swedish government proposed a new national programme
for professional development for teachers, pre-school teachers and principals (European
Commission, 2022c). The Swedish National Agency for Education is responsible for the
development of the framework.

Union officials argued that the employer was not as constructive as it could have been in its
development. Indeed, SALAR considered it state interference in employer domains:

It wants to regulate things that are today regulated by the collective agreements. So that is
why we think it’s difficult. Because we want to have a clear cut so you might work with. So,
it’s the state’s responsibility for initial teacher training and it’s the state’s responsibility to
have higher education institutions work on competence development etc. but then it’s the
employers and the unions responsibility with the rest. And this programme kind of mixes
them together. (Civil servant, SALAR)

In terms of policy impact, union officials felt that there had been improvements to the
attractiveness and status of the profession. However, the employer organisation noted that
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there had been no formal evaluation and, since so many policies had been implemented at
the same time, it was difficult to know what had actually worked. Participants in this study
felt that there needed to be a longer term perspective over teacher supply and the policies
implemented to address this issue:

So, the teacher shortages that we have right now, those are the accumulated shortages
since the 1980s. So, could we repair this within 5 years, what we have destroyed in 30
years? No, we have to have 25 more years. (Union official, National Union of Teachers in
Sweden)

Social dialogue on teacher supply and the attractiveness of the teaching profession

Decentralisation had limited teacher unions’ capacities to bargain collectively at the national
level and, today, social dialogue remains fragmented due to the large number of associations
and schools with which teacher unions must negotiate. Unions noted that there was a lot of
dialogue with SALAR, the Swedish National Agency for Education, and the Ministry for
Education. Union officials felt that there was particularly good social dialogue with the
Ministry. Indeed, SALAR noted that the social partners met four times a year with Ministers
and educational authorities because “the Ministers think it’s important to talk to both the
employers and unions and have a good dialogue” so that government proposals are well
implemented.

Social dialogue with SALAR generally takes place in the development of collective
agreements. Agreements are then made between employers at the local level based on the
national agreement. When social partners do not reach an agreement or do not know how to
respond to a specific issue related to working conditions, they agree to set up working groups
(Samradet om Kompetensforsorjning) to examine it further as part of the collective
agreement. For instance, professional competence development might mean teachers’
working conditions and work environment need to be improved. In the 2018 collective
agreement, the social partners agreed to work together to tackle teacher recruitment
through a working group. There were four areas of concern: wages, working hours, working
environment and school organisation. In the 2021 collective agreement, it was agreed that
these working groups would continue. Beyond these meetings, the unions and SALAR also
meet in various forums and networks alongside other stakeholders (ministers, Swedish
National Agency for Education, universities, non-governmental organisations) to discuss
teacher policy e.g., the Assembly for More Teachers (Samling for Flera Larare) which was set
up during the Social Democrat-Green Party coalition. Additionally, both social partners
contributed separately to the commission inquiry on the framework for professional
development.

While employers and employees had a similar understanding of the complexity and scale of
teacher supply and issues related to the attractiveness of the profession, there were different
perspectives over the causes and solutions. Union officials from the National Union for
Teachers in Sweden and the Swedish Teachers’ Union believed that social dialogue at the
national level between the teacher unions, the Ministry for Education and its Ministers
worked well: “we have had productive social dialogue, | should say, when it comes to how to
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strengthen the profession” (Union official, Swedish Teachers’ Union). By contrast, the
National Union of Teachers’ in Sweden felt that SALAR wanted increased flexibility, fewer
rules and more localism. This contrasted significantly with the union view of a need for greater
central regulation. Similarly, the Swedish Teachers’ Union was disappointed with the
employer contribution to discussions on the framework for professional development.

Although there had been a high level of ideological conflict with SALAR, the social partners
had “sort of learned how to speak with each other anyway” (Union official, National Union of
Teachers in Sweden). There were some concerns, however, that certain agreements had not
been fulfilled by the employers in every municipality which was associated with the limited
mandate for SALAR. The representative of SALAR also noted the complex role of her
organisation which had little influence over its members.

Until 31 December 2022, the main social partners were the two teacher unions (Swedish
Teachers’ Union and the National Union of Teachers in Sweden) and the employer
organisation (SALAR). Union officials felt that their division had been exploited by the
employers at national and municipal levels. In recent years, these unions had worked more
collaboratively in their preparation for meetings with the employers. On 1 January 2023, the
two teacher unions amalgamated into Sveriges Lérare (Swedish Teachers’ Union). Both
unions felt that the amalgamation was a positive move for the profession and an opportunity
to “speak with one voice” (Union official, Swedish Teachers’ Union).

Despite good opportunities for social dialogue and the development of initiatives which had
contributed to strengthening the profession and its attractiveness, the official from the
Swedish Teachers’ Union felt that it was difficult to see any concrete results in terms of
teacher supply. By contrast, the official from the National Union of Teachers in Sweden felt
that social dialogue with SALAR had not added any value at all, arguing that, despite social
dialogue, members felt their working conditions had worsened: “so, no, what have we
achieved?”. Teachers’ excessive workload was also highlighted by the Swedish Teachers’
Union as something which made the profession less attractive.

The National Union of Teachers in Sweden argued that the most important policy influence
had been achieved through the commission inquiry. In this regard, the academic responsible
for the commission inquiry into teachers’ professional development highlighted the
importance of “academic leadership” and his mediatory role between the social partners.

SALAR felt that social dialogue did add value to issues of teacher supply. This organisation also
worked collaboratively with the other two national level employers. However, it was
acknowledged that the social partners could “do more things together” to “make things
happen” at a national level.

Conclusions
On the whole, there are numerous opportunities for social dialogue between the various

social partners. There are regular meetings at the national level between the Ministry, SALAR
and the unions and there is considerable space for communication, consultation and
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negotiation on policy development, the collective agreements, and working conditions more
generally, through distinct working groups. Unions argue that there has been considerable
progress in terms of salaries and professional and career development opportunities for
teachers in the past decade. However, the majority of these reforms have been initiated by
the Ministry and there is distinct union dissatisfaction that the various forums at which the
social partners meet are not used to good effect to improve the working conditions of
teachers, a key consideration in the attractiveness of the profession. Moreover, SALAR, the
employer organisation is often considered to restrict wider policy development oriented
towards improving the professional development of teachers. On the other hand, SALAR has
limited influence over its members; municipalities and schools have the ultimate
responsibility for decisions and social dialogue can be effective between unions and
employers at this level. While teacher supply is not a global concern, and the number of fully
qualified teachers has improved since reforms to certification and salary were implemented,
teacher recruitment within a highly segregated system has an impact on educational quality.
Equally, there continues to be challenges in various subjects and sectors (pre-schools,
vocational, STEM, Swedish as a foreign language) which need to be addressed if Sweden is to
provide an inclusive education system to all.
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6. Conclusions and Recommendations

In this report, we have highlighted a range of issues relating to teacher supply across Europe.
What is clear is that there are significant problems relating to teacher shortages and that, in
many instances, these are not new problems, but they are enduring.

It is important to recognise that the scale and form of the problems in different countries can
vary significantly. In many countries, problems may be considered as acute, and even at crisis
levels. In other instances, the issues are less problematic, although, even in these cases, there
is evidence of a deteriorating situation. In those instances where problems are less obvious,
there is often evidence of growing problems in particular “micro-markets”. These are typically
shortage subject areas or shortages in particular high-cost regions.

In this report, we highlight a range of issues that can explain the problems that are evident.

One obvious issue is that of pay, with teachers typically paid less than average graduate
earnings in their country. This remains the most useful measure of pay because it is other
graduate-level opportunities that generally compete for the attention of those considering
teaching. Payment systems can be finessed to address issues in particular micro-markets, but
their effectiveness is unclear, with, usually, only short-term benefits.

However, pay is clearly only one of several factors that impact the attractiveness of teaching
as a career. It is almost certainly the case that pay has assumed greater significance in the
current period of high inflation, but a range of other factors are relevant including working
conditions broadly defined (volume of work, intensity of work, balance of work between
different types of activities, control over work) and support for effective working (teacher
preparation, early career support, continuing professional development). In discussing all
these factors, it is important to recognise diversity within the teaching workforce, and
potential teacher workforce, and that structural inequalities and discrimination are
experienced by particular groups, not least women, who represent about 70% of the
European education workforce.

The above issues are identified as the key factors that impact teacher supply. These issues are
not new, and have been well understood for a long time. However, what appears to be the
case is that long-term changes mean that problems of teacher shortage cannot be expected
to “auto-correct” as they may have done in the past, in particular, as economic cycles scrolled
between recession and growth. This is because there is a long-term divergence between the
working conditions of teachers (in the past considered relatively good, but now deteriorating)
and the working conditions of many other graduate occupations (often considered poor in
the past, but now improving). This process of divergence has accelerated due to the Covid-19
pandemic as teachers have returned to their classrooms, but many other occupations now
experience increased flexibility (working remotely etc.). Not only are jobs changing, but they
are expanding as services continue to grow while manufacturing declines. Such jobs may be
particularly attractive to women workers who have traditionally provided education systems
with the bulk of the workforce.
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This is why the problem of teacher shortages is genuinely a crisis — because the long-term
prognosis is poor. It may well be the case that an economic recession may reverse the
situation (as it has done in the past), but this will provide only temporary respite from a long-
term trajectory.

In summary, pay has always been a problem in terms of teacher recruitment and retention.
It can be an important part of any solution, but the other issue that must be addressed is to
tackle the shift in the relative attractiveness of the working conditions in teaching (declining)
when compared to the working conditions of other graduate alternatives (often improving).
For many potential teachers, the job of teaching has an intrinsic advantage — it is interesting,
engaging work with the potential to be profoundly fulfilling. However, if that advantage is
eroded because poor working conditions get in the way, then the problems are compounded.

This analysis points to the long term need to make teaching as work attractive in terms of the
task itself, the working conditions within which the work takes place, and the level of reward
provided.

It is not our place, in this report, to identify the precise policies to address these issues. We
have presented research evidence that helps to better understand the nature of the problems
but what solutions will look like in any specific context will depend on the nature of the
problems in that context, the system within which they are located, and the political priorities
of policy actors. This report offers guidance on possible solutions, but decision-making must
rest with those working and invested in each system.

Our recommendations are focused on the need to tackle these problems through social
dialogue as it is only through social dialogue that the necessary complexities and tensions can
be considered and navigated. Tackling the long-term crisis in teacher supply is likely to require
a collective effort of which social dialogue is a central element.

Such dialogue must take place at all levels in the system where meaningful decisions are being
made, not least because social dialogue at all levels minimises any implementation gaps
between national-level agreements and actual experience in the workplace. Such dialogue
also requires an expanded bargaining agenda that integrates both so-called industrial and
professional issues. Here, we suggest the focus of that agenda could usefully centre on four
broad areas:

Rewards and remuneration. There can be no serious discussion about teacher supply without
recognising the centrality of salary levels and the role paid by remuneration issues in making
teaching an attractive profession. There are clearly a wide range of issues that fall within this
overall topic, and the areas of priority will vary by country, but issues of pay are both a staple
social dialogue issue and are central to addressing issues of shortage.

Wellbeing and quality of working life. Efforts to ensure the long-term attractiveness of the
teaching profession must ensure that teaching provides high levels of intrinsic job satisfaction
and does not generate levels of stress that can both deter new entrants and drive current
teachers from the job. This requires social dialogue to address all the issues that make a
meaningful contribution the quality of working life, including workload, the balance between
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different aspects of work, and the extent to which teachers feel they enjoy sufficient task
discretion to perform their work in the way that they believe is most effective. Social dialogue
on these issues may relate to traditional areas of concern in social dialogue, such as working
hours or class size limits, but must also extend to other aspects of teachers’ work, which can
be more nebulous, such as the space to exercise professional judgement.

Equalities. The overwhelming majority of education employees are women, and any
discussion of teacher supply needs to recognise this issue. Improving pay and working
conditions can contribute to developing a more balanced profession, while reforming work
so that it is more attractive for those with caring roles can have a positive impact on all who
have to combine work with other responsibilities.

Addressing supply issues requires making the teaching profession accessible to all and, in
particular, addressing the barriers to entering the profession that confront many groups

Teacher support. Job satisfaction links closely to levels of self-efficacy and task discretion.
This is the belief that an employee feels confident in their own ability to undertake their work
role and that they feel they have control over their own work to be able to execute it in the
most beneficial way. It clearly requires appropriate working conditions, but it also involves
the worker having access to the training and support necessary to perform the task. For
teachers, this requires high quality teacher preparation, but it also involves on-going support
that is appropriate to teachers for their career stage, and that helps support teachers to deal
with changing work environments.

Social dialogue has an important role to play in ensuring teachers can access the support they
need, ensuring access to high quality training, but also delivered in ways that allow teachers
to participate (because obstacles to participation are minimised).

72



References

Acker, S. (2013). Women and teaching: A semi-detached sociology of a semi-profession. In S.
Walker & L. Barton (eds.) Gender, class and education (pp.123-139). London: Routledge.

Admiraal, W., Veldman, I., Mainhard, T., & van Tartwijk, J. (2019). A typology of veteran
teachers’ job satisfaction: their relationships with their students and the nature of their
work. Social Psychology of Education, 22, 337-355. https://doi.org/10.1007/s11218-018-
09477-z

Amsley, B.M., Houchins, D., & Varjas, K. (2019). Cultivating Positive Work Contexts that
promote Teacher Job Satisfaction and Retention in High-Needs Schools. Journal of Special
Education Leadership, 32(1), 3-16.

Barmby, P. (2006). Improving teacher recruitment and retention: the importance of
workload and pupil behaviour. Educational Research, 48(3), 247-265.
https://doi.org/10.1080/00131880600732314

Beck, J., Lunsmann, C., & Garza, T. (2020). “We need to be in in the classroom more”:
Veteran teachers’ views on teacher preparation and retention. The Professional
Educator, 43(1), 91-99.

Booth, J., Coldwell, M., Miiller, L-M., Perry, E., & Zuccollo, J. (2021). Mid-career teachers: A
mixed methods scoping study of professional development, career progression and
retention. Education Sciences, 11(6), 299. https://doi.org/10.3390/educsci11060299

Brenner, D., Price Azano, A., & Downey, J. (2021). Helping new teachers stay and thrive in
rural schools. Spotlight on rural education. Kappan, December 2021/January 2022.

Bressman, S., Winter, J. S., & Efron, S.E. (2018). Next generation mentoring: Supporting
teachers beyond induction. Teaching and Teacher Education, 73, 162-170.
https://doi.org/10.1016/j.tate.2018.04.003

Brummitt, N. (2007). International schools: exponential growth and future
implications. International Schools Journal, 27(1) 35-40.

Brummitt, N., & Keeling, A. (2013). Charting the growth of international schools. In R. Pearce
(ed.) International education and schools: Moving beyond the first 40 years (pp.25-36).
London: Bloomsbury.

Burke, P.F., Aubusson, P.J., Schuck, S.R., Buchanan, J.D., & Prescott, A.E. (2015). How do
early career teachers value different types of support? A scale-adjusted latent class
choice model. Teaching and Teacher Education, 47, 241-253.
https://doi.org/10.1016/j.tate.2015.01.005

73


https://doi.org/10.1007/s11218-018-09477-z
https://doi.org/10.1007/s11218-018-09477-z
https://doi.org/10.1080/00131880600732314
https://doi.org/10.3390/educsci11060299
https://doi.org/10.1016/j.tate.2018.04.003
https://doi.org/10.1016/j.tate.2015.01.005

Carver-Thomas, D., & Darling-Hammond, L. (2017). Teacher turnover: Why it matters and
what we can do about it. Palo Alto, CA: Learning Policy Institute.

Cawte, K. (2020). Teacher Crisis: Critical Events in the Mid-Career Stage. Australian Journal
of Teacher Education, 45(8). http://dx.doi.org/10.14221/ajte.2020v45n8.5

Chevalier, A., & Dolton, P. (2004). The labour market for teachers, Centre for Economic
Research Working Paper Series, No. WP04/11, University College Dublin, Department of
Economics, Dublin. https://hdl.handle.net/10197/1296

Chiong, C., Menzies, L., & Parameshwaran, M. (2017). Why do long-serving teachers stay in
the teaching profession? Analysing the motivations of teachers with 10 or more years’
experience in England. British Educational Research Journal, 43(6), 1083-1110.

Clandinin, D. J., Long, J., Schaefer, C. L., Downey, A., Steeves, P., Pinnegar, E., McKenzie
Robblee, S., & Wnuk, S. (2015). Early career teacher attrition: intentions of teachers
beginning, Teaching Education, 26(1), 1-16.
https://doi.org/10.1080/10476210.2014.996746

Cochran-Smith, M. (2006). Stayers, Leavers, Lovers and Dreamers: Why people teach and
why they stay. 2004 Barbara Biber Lecture. Bank Street College of Education. 16
Occasional Paper Series. April 2006.

Cochran-Smith, M., Cannady, M., McEachern, K.P., Piazza, P., Power, C., & Ryan, A.M.Y.
(2011). Teachers’ education, teaching practice, and retention: A cross-genre review of
recent research. Journal of Education, 191(2), 19-31.

Day, C., & Gu, Q. (2009). Veteran teachers: commitment, resilience and quality retention.
Teachers and Teaching: theory and practice, 15(4), 441-457.
https://doi.org/10.1080/13540600903057211

Day, C., Sammons, P., Stobart, G., Kington, A., & Gu, Q. (2007). Teachers matter: Connecting
lives, work and effectiveness. Maidenhead: Open University Press.

Duckworth, A.L., Quinn, P.D., & Seligman, M.E., (2009). Positive predictors of teacher
effectiveness. The Journal of Positive Psychology, 4(6) 540-547.

Education Support. (2023). Mental Health and Wellbeing of Ethnic Minority Teachers.
Retrieved from: https://www.educationsupport.org.uk/media/painjg2z/mental-health-
and-wellbeing-of-ethnic-minority-teachers.pdf

European Commission. (2016). A new start for social dialogue. Luxembourg: Publications
Office of the European Union.

European Commission. (2019a). Education and Training Monitor 2019. Luxembourg:
Publications Office of the European Union. https://data.europa.eu/doi/10.2766/442033

74


http://dx.doi.org/10.14221/ajte.2020v45n8.5
https://hdl.handle.net/10197/1296
https://doi.org/10.1080/10476210.2014.996746
https://doi.org/10.1080/13540600903057211
https://www.educationsupport.org.uk/media/painjg2z/mental-health-and-wellbeing-of-ethnic-minority-teachers.pdf
https://www.educationsupport.org.uk/media/painjg2z/mental-health-and-wellbeing-of-ethnic-minority-teachers.pdf
https://data.europa.eu/doi/10.2766/442033

European Commission. (2019b). Education and Training Monitor 2019: Ireland. Luxembourg:
Publications Office of the European Union.
https://education.ec.europa.eu/sites/default/files/document-library-docs/et-monitor-
report-2019-ireland _en.pdf

European Commission. (2021). Education and Training Monitor 2021. Volume II. Poland.
Luxembourg: Publications Office of the European Union.
https://op.europa.eu/webpub/eac/education-and-training-monitor-
2021/en/poland.html

European Commission. (2022a). Education and Training Monitor 2022: Ireland. Luxembourg:
Publications Office of the European Union.
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-
reports/ireland.html

European Commission. (2022b). Education and Training Monitor 2022: Poland. Luxembourg:
Publications Office of the European Union.
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-
reports/poland.html

European Commission. (2022c). Education and Training Monitor 2022: Sweden.
Luxembourg: Publications Office of the European Union.
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-
reports/sweden.html

European Commission. (2023). European Education Area. Focus topics. Teachers, trainers and
school  leaders. https://education.ec.europa.eu/focus-topics/teachers-trainers-and-
school-leaders

European Commission/EACEA/Eurydice. (2021a). Teachers in Europe. Careers, Development
and Well-being. Eurydice Report. Luxembourg: Publications Office of the European Union.
https://eurydice.eacea.ec.europa.eu/publications/teachers-europe-careers-
development-and-well-being

European Commission/EACEA/Eurydice. (2021b). Teachers' and School Heads' Salaries and
Allowances in Europe — 2019/20. Eurydice Facts and Figures. Luxembourg: Publications
Office of the European Union.
https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-
and-allowances-europe-201920

European Commission/EACEA/Eurydice. (2022a). Poland. National Education Systems.
https://eurydice.eacea.ec.europa.eu/national-education-systems/poland/overview

European Commission/EACEA/Eurydice. (2022b). Teachers' and School Heads' Salaries and
Allowances in Europe — 2020/21. Eurydice Facts and Figures. Luxembourg: Publications
Office of the European Union.

75


https://education.ec.europa.eu/sites/default/files/document-library-docs/et-monitor-report-2019-ireland_en.pdf
https://education.ec.europa.eu/sites/default/files/document-library-docs/et-monitor-report-2019-ireland_en.pdf
https://op.europa.eu/webpub/eac/education-and-training-monitor-2021/en/poland.html
https://op.europa.eu/webpub/eac/education-and-training-monitor-2021/en/poland.html
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-reports/ireland.html
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-reports/ireland.html
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-reports/poland.html
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-reports/poland.html
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-reports/sweden.html
https://op.europa.eu/webpub/eac/education-and-training-monitor-2022/en/country-reports/sweden.html
https://education.ec.europa.eu/focus-topics/teachers-trainers-and-school-leaders
https://education.ec.europa.eu/focus-topics/teachers-trainers-and-school-leaders
https://eurydice.eacea.ec.europa.eu/publications/teachers-europe-careers-development-and-well-being
https://eurydice.eacea.ec.europa.eu/publications/teachers-europe-careers-development-and-well-being
https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-and-allowances-europe-201920
https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-and-allowances-europe-201920
https://eurydice.eacea.ec.europa.eu/national-education-systems/poland/overview

https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-
and-allowances-europe-20202021

European Commission/EAECEA/Eurydice. (2022c). Sweden. National Education Systems.
https://eurydice.eacea.ec.europa.eu/national-education-systems/sweden/sweden

European Commission/EACEA/Eurydice. (2022d). Teachers' and School Heads' Salaries and
Allowances in Europe — 2020/21. Eurydice Facts and Figures. Luxembourg: Publications
Office of the European Union.
https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-
and-allowances-europe-20202021

Eurostat (2022). Government Expenditure on Education.
https://ec.europa.eu/eurostat/statistics-
explained/index.php?title=Government_expenditure on education#Large differences
between countries in the importance of expenditure on education

Green, F. (2021). British teachers’ declining job quality: evidence from the Skills and
Employment Survey. Oxford Review of Education, 47(3) 386-403.

Greenlee, B., & Brown Jr., J.J. (2009). Retaining Teachers in Challenging Schools, Education,
130(1), 96-109.

Guskey, T. (2002). Does it make a difference? Evaluating professional development.
Educational Leadership 59(6), 45-51.

Harris, A. (2008). Distributed Leadership: According to the Evidence. Journal of Educational
Administration, 46(2), 172-188. https://doi.org/10.1108/09578230810863253

Hastings, T., Sheehan, B., & Yeates, P. (2007). Saving the Future: How Social Partnership
Shaped Ireland’s Economic Success. Dublin: Blackhall Publishing.

Holmlund, H., Haggblom, J., Lindahl, E., Martinson, S., Sjégren, A., Vikman, U., & Ockert, B.
(2014). Decentralisering, skolval och fristaende skolor: resultat och likvirdighet i svensk
skola. Rapport 2014: 25. IFAU: Institut for arbetsmarknads- och utbildningspolitisk
utvardering. https://www.ifau.se/globalassets/pdf/se/2014/r-2014-25-decentralisering-
skolval-och-friskolor.pdf

Herzberg, F. (1966). Work and the nature of man. Cleveland: World Publishing.

lacobucci, G. (2022). Covid-19: Pandemic has disproportionately harmed chidren’s mental
health, report finds. BMJ. Available online at:
https://www.bmj.com/content/376/bmj.0430

IBF Consulting. (2013a). Study on Policy Measures to improve the Attractiveness of the
Teaching Profession in Europe. Volume 1. Final Report. Luxembourg: Publications Office
of the European Union. https://op.europa.eu/da/publication-detail/-

76


https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-and-allowances-europe-20202021
https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-and-allowances-europe-20202021
https://eurydice.eacea.ec.europa.eu/national-education-systems/sweden/sweden
https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-and-allowances-europe-20202021
https://eurydice.eacea.ec.europa.eu/publications/teachers-and-school-heads-salaries-and-allowances-europe-20202021
https://ec.europa.eu/eurostat/statistics-explained/index.php?title=Government_expenditure_on_education#Large_differences_between_countries_in_the_importance_of_expenditure_on_education
https://ec.europa.eu/eurostat/statistics-explained/index.php?title=Government_expenditure_on_education#Large_differences_between_countries_in_the_importance_of_expenditure_on_education
https://ec.europa.eu/eurostat/statistics-explained/index.php?title=Government_expenditure_on_education#Large_differences_between_countries_in_the_importance_of_expenditure_on_education
https://doi.org/10.1108/09578230810863253
https://www.ifau.se/globalassets/pdf/se/2014/r-2014-25-decentralisering-skolval-och-friskolor.pdf
https://www.ifau.se/globalassets/pdf/se/2014/r-2014-25-decentralisering-skolval-och-friskolor.pdf
https://www.bmj.com/content/376/bmj.o430
https://op.europa.eu/da/publication-detail/-/publication/eb4f3b89-5f9b-4d8e-997b-426a9e3a41cd/language-en/format-PDF/source-118075411

/publication/eb4f3b89-5f9b-4d8e-997b-426a9e3a41cd/language-en/format-PDF/source-
118075411

IBF Consulting. (2013b). Study on Policy Measures to improve the Attractiveness of the
Teaching Profession in Europe. Volume 2. Final Report. Luxembourg: Publications Office
of the European Union. https://op.europa.eu/en/publication-detail/-
/publication/625d2e56-7085-4cb9-a97d-5e1c94eab261/language-en/format-
PDF/source-199810379

Ingersoll, R. (2001). Teacher turnover and teacher shortages: An organizational analysis.
American Educational Research Journal, 38(3), 499-534.

Ingersoll, R.M. (2003). Is there really a teacher shortage? Center for the Study of Teaching
and Policy.
https://repository.upenn.edu/cgi/viewcontent.cgi?article=1133&context=gse pubs

Ingersoll, R. (2004). Four myths about America’s teacher quality problem. Onal society for
the study of education (pp. 1-33). Chicago: University of Chicago Press. In M. Smylie and
D. Miretzky (Eds.), Developing the teacher workforce: The 103rd yearbook of the national
society for the study of education (pp. 1-33). Chicago: University of Chicago Press.
https://repository.upenn.edu/cgi/viewcontent.cgi?article=1028&context=gse pubs

Ingersoll, R., & Strong, M. (2012). What Research Tells Us about the Impact of Induction and
Mentoring Programs for Beginning Teachers, Yearbook of the National Society for the
Study of Education, 111(2), 466-490.

Johnson, B., Down, B., LeCornu, R., Peters, J., Sullivan, A., Pearce, J., & Hunter, J. (2014).
Promoting early career teacher resilience: A framework for understanding and acting.
Teachers and Teaching, 20, 530-546. doi:10.1080/13540602.2014.937957

Kearney, S. (2014). Teacher attrition, retention and mobility: where does Australia stand?
Education and Society, 32(2), 5-24. DOI: 10.7459/es/32.2.02

Kelchtermans, G. (2017). ‘Should | stay or should | go?’: unpacking teacher
attrition/retention as an educational issue. Teachers and Teaching, 23(8), 961-977.
https://doi.org/10.1080/13540602.2017.1379793

Kennedy, A. (2005). Models of continuing professional development: A framework for
analysis. Journal of in-service education, 31(2), 235-250.

Klusmann, B., Trippenzee, M., Fokkens-Bruinsma, M., Sanderman, R., & Schroevers, M.J.,
(2022). Providing emergency remote teaching: What are teachers’ needs and what could
have helped them to deal with the impact of the COVID-19 pandemic?. Teaching and
Teacher Education, 118, DOI: 10.1016/j.tate.2022.103815

77


https://op.europa.eu/da/publication-detail/-/publication/eb4f3b89-5f9b-4d8e-997b-426a9e3a41cd/language-en/format-PDF/source-118075411
https://op.europa.eu/da/publication-detail/-/publication/eb4f3b89-5f9b-4d8e-997b-426a9e3a41cd/language-en/format-PDF/source-118075411
https://op.europa.eu/en/publication-detail/-/publication/625d2e56-7085-4cb9-a97d-5e1c94eab261/language-en/format-PDF/source-199810379
https://op.europa.eu/en/publication-detail/-/publication/625d2e56-7085-4cb9-a97d-5e1c94eab261/language-en/format-PDF/source-199810379
https://op.europa.eu/en/publication-detail/-/publication/625d2e56-7085-4cb9-a97d-5e1c94eab261/language-en/format-PDF/source-199810379
https://repository.upenn.edu/cgi/viewcontent.cgi?article=1133&context=gse_pubs
https://repository.upenn.edu/cgi/viewcontent.cgi?article=1028&context=gse_pubs
https://doi.org/10.1080/13540602.2017.1379793
https://doi.org/10.1016/j.tate.2022.103815

Leithwood, K., & Jantzi, D. (2005). A Review of Transformational School LeadershiResearch
1996-2005. Leadership and Policy in Schools, 4(3), 177-199.
https://doi.org/10.1080/15700760500244769

Long, J.S., McKenzie-Robblee, S., Schaefer, L., Steeves, P., Wnuk, S., Pinnegar, E., &
Clandinin, D.J. (2012). Literature review on induction and mentoring related to early
career teacher attrition and retention, mentoring & tutoring: Partnership in Learning,
20(1), 7-26. https://doi.org/10.1080/13611267.2012.645598

McCarthaigh, S. (2022, August 29). Revealed: the most crowded primary school classrooms
in the country. Independent. https://www.independent.ie/irish-
news/education/revealed-the-most-crowded-primary-school-classrooms-in-the-country-
41943708.html

Mclnerney, D.M., Ganotice, F.A., King, R.B., Morin, A.J., & Marsh, H.W. (2015). Exploring
commitment and turnover intentions among teachers: What can we learn from Hong
Kong teachers? Teaching and Teacher Education, 52, 11-23.
https://doi.org/10.1016/j.tate.2015.08.004

McKinsey Global Institute. (2021). The Future of Work after Covid-19. Retrieved from:
https://www.mckinsey.com/featured-insights/future-of-work/the-future-of-work-after-
covid-19

Milner, A.L., Mattei, P., & Ydesen, C. (2021). Governing education in times of crisis: state
interventions and school accountabilities during the COVID-19 pandemic. European
Educational Research Journal, 20(4), 520-539.
https://doi.org/10.1177/14749041211022198

Mooney Simmie, G. (2023, January 5). Is running an Irish primary school a job for a principal
or CEO? RTE. https://www.rte.ie/brainstorm/2023/0105/1344861-ireland-primary-
school-principals-ceo-management-oecd-eduction/

Organisation for Economic Cooperation and Development [OECD]. (2005). Teachers Matter:
Attracting, Developing and Retaining Effective Teachers. Available online at:
https://www.oecd.org/education/school/34990905.pdf

Organisation for Economic Cooperation and Development [OECD]. (2019a). TALIS 2018
Results (Volume 1): Teachers and School Leaders as Lifelong Learners, TALIS, Paris: OECD
Publishing. https://doi.org/10.1787/1d0bc92a-en.

Organisation for Economic Cooperation and Development [OECD]. (2019b). Poland - Country
Note - PISA 2018 Results. Paris: OECD Publishing.
https://www.oecd.org/pisa/publications/PISA2018 CN POL.pdf

Organisation for Economic Cooperation and Development [OECD]. (2020). TALIS 2018
Results (Volume 11): Teachers and School Leaders as Valued Professionals, TALIS, Paris:
OECD Publishing. https://doi.org/10.1787/19cf08df-en

78


https://doi.org/10.1080/15700760500244769
https://doi.org/10.1080/13611267.2012.645598
https://www.independent.ie/irish-news/education/revealed-the-most-crowded-primary-school-classrooms-in-the-country-41943708.html
https://www.independent.ie/irish-news/education/revealed-the-most-crowded-primary-school-classrooms-in-the-country-41943708.html
https://www.independent.ie/irish-news/education/revealed-the-most-crowded-primary-school-classrooms-in-the-country-41943708.html
https://doi.org/10.1016/j.tate.2015.08.004
https://www.mckinsey.com/featured-insights/future-of-work/the-future-of-work-after-covid-19
https://www.mckinsey.com/featured-insights/future-of-work/the-future-of-work-after-covid-19
https://doi.org/10.1177/14749041211022198
https://www.rte.ie/brainstorm/2023/0105/1344861-ireland-primary-school-principals-ceo-management-oecd-eduction/
https://www.rte.ie/brainstorm/2023/0105/1344861-ireland-primary-school-principals-ceo-management-oecd-eduction/
https://www.oecd.org/education/school/34990905.pdf
https://doi.org/10.1787/1d0bc92a-en
https://www.oecd.org/pisa/publications/PISA2018_CN_POL.pdf
https://doi.org/10.1787/19cf08df-en

Organisation for Economic Cooperation and Development [OECD]. (2021a). “Poland”, in
Education at a Glance: Indicators 2021. https://www.oecd- ilibrary.org/sites/9399a67a-
en/index.html?itemld=/content/component/9399a67a-en

Organisation for Economic Cooperation and Development [OECD]. (2021b) “Sweden”, in
Education at a Glance: Indicators 2021. https://www.oecd-ilibrary.org/sites/0c2e0513-
en/index.html?itemld=/content/component/0c2e0513-en

Organisation for Economic Cooperation and Development [OECD]. (2022a). Education at a
Glance: Ireland. Available online at: https://www.oecd-ilibrary.org/docserver/3197152b-
en.pdf?expires=16742262548&id=id&accname=guest&checksum=BA52311E273A7BF75B6
O0OED33E7BB9F7

Organisation for Economic Cooperation and Development [OECD]. (2022b). “Poland”, in
Education at a Glance: Indicators 2022: https://www.oecd-ilibrary.org/sites/e57cc3d0-
en/index.html?itemld=/content/component/e57cc3d0-en

Organisation for Economic Cooperation and Development [OECD]. (2022c). “Sweden”, in
Education at a Glance: OECD Indicators 2022.
https://gpseducation.oecd.org/Content/EAGCountryNotes/EAG2022 Sweden.pdf

O’Toole, E. (2019, April 10) ‘Ireland’s attempts to secularise its schools have turned to farce’.
The Guardian. https://www.theguardian.com/commentisfree/2019/apr/10/ireland-
secularise-schools-catholic-dublin-divestment

Perryman, J., & Calvert, G. (2020). What motivates people to teach, and why do they leave?
Accountability, performativity and teacher retention. British Journal of Educational
Studies, 68(1) 3-23.

Plauborg, H., Wieser, C., Bjerg Petersen, K., & Fibaek Laursen, P. (2022). Leerere, der liver i
professionen. Aarhus, Denmark: Aarhus Universitetsforlag.

Podolsky, A., Kini, T., Bishop, J., & Darling-Hammond, L. (2017). Sticky schools: How to find
and keep teachers in the classroom. Phi Delta Kappan, 98(8), 19-15.
https://journals.sagepub.com/doi/pdf/10.1177/0031721717708290

Prop. 2012/13:136. Regeringens proposition. Karridrvédgar for ldrare i skolvdsendet m.m.
https://data.riksdagen.se/fil/85BFE371-9B18-4D51-AAAE-7DAAE225A4AF

Rice, S. (2014). Working to maximise the effectiveness of a staffing mix: what holds more
and less effective teachers in a school, and what drives them away?, Educational
Review, 66(3), 311-329. https://doi.org/10.1080/00131911.2013.776007

Schaefer, L. (2013). Beginning teacher attrition: A question of identity making and identity
shifting. Teachers and Teaching, 19(3), 260-274.
https://doi.org/10.1080/13540602.2012.754159

79


https://www.oecd-ilibrary.org/sites/0c2e0513-en/index.html?itemId=/content/component/0c2e0513-en
https://www.oecd-ilibrary.org/sites/0c2e0513-en/index.html?itemId=/content/component/0c2e0513-en
https://www.oecd-ilibrary.org/docserver/3197152b-en.pdf?expires=1674226254&id=id&accname=guest&checksum=BA52311E273A7BF75B600ED33E7BB9F7
https://www.oecd-ilibrary.org/docserver/3197152b-en.pdf?expires=1674226254&id=id&accname=guest&checksum=BA52311E273A7BF75B600ED33E7BB9F7
https://www.oecd-ilibrary.org/docserver/3197152b-en.pdf?expires=1674226254&id=id&accname=guest&checksum=BA52311E273A7BF75B600ED33E7BB9F7
https://www.oecd-ilibrary.org/sites/e57cc3d0-en/index.html?itemId=/content/component/e57cc3d0-en
https://www.oecd-ilibrary.org/sites/e57cc3d0-en/index.html?itemId=/content/component/e57cc3d0-en
https://gpseducation.oecd.org/Content/EAGCountryNotes/EAG2022_Sweden.pdf
https://www.theguardian.com/commentisfree/2019/apr/10/ireland-secularise-schools-catholic-dublin-divestment
https://www.theguardian.com/commentisfree/2019/apr/10/ireland-secularise-schools-catholic-dublin-divestment
https://journals.sagepub.com/doi/pdf/10.1177/0031721717708290
https://data.riksdagen.se/fil/85BFE371-9B18-4D51-AAAE-7DAAE225A4AF
https://doi.org/10.1080/00131911.2013.776007
https://doi.org/10.1080/13540602.2012.754159

Schaefer, L., & Clandinin, D. J. (2011). Stories of sustaining: A narrative inquiry into the
experiences of two beginning teachers. Learning Landscapes, 4(2), 275—
295. https://doi.org/10.36510/learnland.v4i2.400

Schaefer, L., Long, J. S., & Clandinin, D. J. (2012). Questioning the research on early career
teacher attrition and retention. Alberta Journal of Educational Research, 58(1), 106—121.
https://doi.org/10.11575/ajer.v58i1.55559

Schleicher, A. (2011). Building a High-Quality Teaching Profession: Lessons from around the
World. Paris: OECD Publishing.

See, B. (2022). Where have we gone wrong in our battle against teacher shortages?
Retrieved from: https://www.durham.ac.uk/research/current/thought-
leadership/where-have-we-gone-wrong-in-our-battle-against-teacher-shortages/

Skolverket. (2017). Redovisning av uppdrag att ta fram dterkommande prognoser éver
behovet av férskolldrare och olika ldrarkategorier. Stockholm: Skolverket.
https://www.skolverket.se/getFile?file=3876

Skolverket. (2019). Lédrarprognos 2019. Redovisning av uppdrag att ta fram dterkommande
prognoser éver behovet av férskolldrare och olika ldrarkategorier. Stockholm: Skolverket.
https://www.skolverket.se/download/18.32744c6816e745fc5¢c3a88/1575886956787/pdf

5394.pdf

Skolverket. (2021). Ldrarprognos 2021. Redovisning av uppdrag att ta fram Gterkommande
prognoser éver behovet av férskolldrare och olika ldrarkategorier. Stockholm: Skolverket.
https://www.skolverket.se/getFile?file=8945

Skolverket. (2022). Pedagogisk personal i skola och vuxenutbildning. Ldsdret 2021/22.
Stockholm: Skolverket.
https://www.skolverket.se/download/18.16539ce17f698887eefcb/1648540408856/pdf9

547.pdf

Smet, M., (2022). Professional development and teacher job satisfaction: Evidence from a
multilevel model. Mathematics, 10(1), 51.

Smith, T. M., & Ingersoll, R. M. (2004). What are the effects of induction and mentoring on
beginning teacher turnover? American Educational Research Journal, 41(3), 681-714.
https://doi.org/10.3102/00028312041003681

SOU. (2020:28). En mer likvérdig skola — minskad skolsegregation och férbdttrad
resurstilldelning. Statens offentliga utredningar. Stockholm: Utbildningsdepartementet.
https://www.regeringen.se/rattsliga-dokument/statens-offentliga-
utredningar/2020/04/sou-202028/

80


https://doi.org/10.36510/learnland.v4i2.400
https://doi.org/10.11575/ajer.v58i1.55559
https://www.durham.ac.uk/research/current/thought-leadership/where-have-we-gone-wrong-in-our-battle-against-teacher-shortages/
https://www.durham.ac.uk/research/current/thought-leadership/where-have-we-gone-wrong-in-our-battle-against-teacher-shortages/
https://www.skolverket.se/getFile?file=3876
https://www.skolverket.se/download/18.32744c6816e745fc5c3a88/1575886956787/pdf5394.pdf
https://www.skolverket.se/download/18.32744c6816e745fc5c3a88/1575886956787/pdf5394.pdf
https://www.skolverket.se/getFile?file=8945
https://www.skolverket.se/download/18.16539ce17f698887eefcb/1648540408856/pdf9547.pdf
https://www.skolverket.se/download/18.16539ce17f698887eefcb/1648540408856/pdf9547.pdf
https://doi.org/10.3102/00028312041003681
https://www.regeringen.se/rattsliga-dokument/statens-offentliga-utredningar/2020/04/sou-202028/
https://www.regeringen.se/rattsliga-dokument/statens-offentliga-utredningar/2020/04/sou-202028/

Statistics Sweden. (2022). ‘De flesta larare jobbark var fem ar efter examen’.
https://www.scb.se/hitta-statistik/artiklar/2022/de-flesta-larare-jobbar-kvar-fem-ar-
efter-examen/ [Last updated 16 May 2022].

Stevenson, H. (2019). European Semester. Country Case Study: Ireland. Brussels: EPSU.
Retrieved from:
https://www.epsu.org/sites/default/files/article/files/3 IRELAND%20Country%20Case%?2

0Study.pdf

Stevenson, H., Hagger-Vaughan, L., Milner, A., & Winchip, E. (2017). Education and Training
Policy in the European Semester: Public Investment, Public Policy, Social Dialogue and
Privatisation Patterns Across Europe. Brussels: European Trade Union Committee for
Education. Retrieved from:
file:///C:/Users/PA87JE/AppData/Local/Packages/Microsoft.MicrosoftEdge 8wekyb3d8b
bwe/TempState/Downloads/RP_EuropeanSemester ONLINE.pdf

Stevenson, H. Clancy, S., & Vega Castillo, M. (2022). European Sectoral Social Partners in
education promoting quality of academic teaching and management. Retrieved from:
https://www.csee-etuce.org/en/resources/publications/4939-research-report-european-
sectoral-social-partners-in-education-promoting-quality-of-academic-teaching-and-
management-2022

Sullivan, V., Coles, L., Xu, Y., & Thorpe, K. (2022). Men times ten: does the presence of more
men support inclusion of male educators in early childhood education and care?. Gender
and Education, 35(1) 18-36. DOI: 10.1080/09540253.2022.2137106

Sutcher, L., Darling-Hammond, L., & Carver-Thomas, D. (2016). A coming crisis in teaching?
Teacher supply, demand, and shortages in the U.S. Palo Alto, CA: Learning Policy
Institute. https://learningpolicyinstitute.org/product/coming-crisis-teaching

Teach for All. (2023). Teach for All. [Homepage]. Retrieved from: https://teachforall.org/

Termeer, C.J.A.M, Dewulf, A., & Biesbroek, R. (2019). A critical assessment of the wicked
problem concept: relevance and usefulness for policy science and practice. Policy and
Society, 38(2), 167-179. https://doi.org/10.1177/1024258912439160

The Teaching Council. (2023). ‘About the Teaching Council’. [Homepage]. Retrieved from:
https://www.teachingcouncil.ie/en/about-us1/about-the-teaching-council/ [Last
updated 2015].

Thomas, M., Rauschenberger, E., & Crawford-Garrett, K. (2021). (Eds.) Examining Teach for
All. International Perspectives on a Growing Global Network. London and New York:
Routledge.

Thompson, G. (2021). The Global Status of Teachers. Brussels: Education International.
Retrieved from: https://www.ei-ie.org/en/item/25020:education-research-in-the-
spotlight-covid-19-recovery-and-the-status-of-teachers-in-2021

81


https://www.scb.se/hitta-statistik/artiklar/2022/de-flesta-larare-jobbar-kvar-fem-ar-efter-examen/
https://www.scb.se/hitta-statistik/artiklar/2022/de-flesta-larare-jobbar-kvar-fem-ar-efter-examen/
https://www.epsu.org/sites/default/files/article/files/3_IRELAND%20Country%20Case%20Study.pdf
https://www.epsu.org/sites/default/files/article/files/3_IRELAND%20Country%20Case%20Study.pdf
file:///C:/Users/PA87JE/AppData/Local/Packages/Microsoft.MicrosoftEdge_8wekyb3d8bbwe/TempState/Downloads/RP_EuropeanSemester_ONLINE.pdf
file:///C:/Users/PA87JE/AppData/Local/Packages/Microsoft.MicrosoftEdge_8wekyb3d8bbwe/TempState/Downloads/RP_EuropeanSemester_ONLINE.pdf
https://www.csee-etuce.org/en/resources/publications/4939-research-report-european-sectoral-social-partners-in-education-promoting-quality-of-academic-teaching-and-management-2022
https://www.csee-etuce.org/en/resources/publications/4939-research-report-european-sectoral-social-partners-in-education-promoting-quality-of-academic-teaching-and-management-2022
https://www.csee-etuce.org/en/resources/publications/4939-research-report-european-sectoral-social-partners-in-education-promoting-quality-of-academic-teaching-and-management-2022
https://doi.org/10.1080/09540253.2022.2137106
https://learningpolicyinstitute.org/product/coming-crisis-teaching
https://teachforall.org/
https://doi.org/10.1177/1024258912439160
https://www.teachingcouncil.ie/en/about-us1/about-the-teaching-council/
https://www.ei-ie.org/en/item/25020:education-research-in-the-spotlight-covid-19-recovery-and-the-status-of-teachers-in-2021
https://www.ei-ie.org/en/item/25020:education-research-in-the-spotlight-covid-19-recovery-and-the-status-of-teachers-in-2021

Toropova, A., Myrberg, E., & Johansson, S. (2021). Teacher job satisfaction: the importance
of school working conditions and teacher characteristics, Educational Review, 73(1), 71-
97, DOI: 10.1080/00131911.2019.1705247

Totterdell, M., Woodroffe, L., Bubb, S., & Hanrahan, K. (2004). The impact of NQT induction
programmes on the enhancement of teacher expertise, professional development, job
satisfaction or retention rates: a systematic review of research literature on
induction. EPPI-Centre, Social Science Research Unit, Institute of Education, University of
London: London, UK.

United Nations. (2023). Sustainable Development Goals. 4 Quality Education.
https://www.un.org/sustainabledevelopment/education/

Vagi, R., & Pivovarova, M. (2017). Theorizing teacher mobility: a critical review of literature.
Teachers and Teaching, 23(7), 781-793.
https://doi.org/10.1080/13540602.2016.1219714

Visser, J. (2012). The rise and fall of industrial unionism. European Review of Labour and
Research, 18(2), 129-141. https://doi.org/10.1177/1024258912439160

Walton, R.E., & McKersie, R.B. (1991). A behavioral theory of labor negotiations: An analysis
of a social interaction system. Cornell University Press.

Webber, J. (2022, December 27). Irish property: the boom that shows no signs of slowing.
Financial Times. https://www.ft.com/content/ad969594-cb0e-483d-a761-b50b161fd428

Wilkins, C., & Comber, C. (2015). ‘Elite’ career-changers in the teaching profession. British
Educational Research Journal, 41(6), 1010-1030. https://doi.org/10.1002/berj.3183

Wilson, E., & Deaney, R. (2010). Changing career and changing identity: how do teacher
career changers exercise agency in identity construction?. Social Psychology of
Education (13) 169-183. https://doi.org/10.1007/s11218-010-9119-x

Worth, J., & Faulkner-Ellis, H. (2022). Teacher Labour Market in England: Annual Report
2022. Slough: NFER. Available online at: https://www.nfer.ac.uk/teacher-labour-market-
in-england-annual-report-2022/

Worth, J., & McLean, D. (2022). What do teachers do next after leaving and the implications
for pay setting. Slough: NFER. Available online at:
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachme
nt _data/file/1045252/What_teachers do next after leaving and the implications for

pay setting.pdf

Zhang, G., & Zeller, N. (2016). A longitudinal investigation of the relationship between
teacher preparation and teacher retention. Teacher Education Quarterly (Spring 2016),
43(2), 73-92

82


https://doi.org/10.1080/00131911.2019.1705247
https://www.un.org/sustainabledevelopment/education/
https://doi.org/10.1080/13540602.2016.1219714
https://doi.org/10.1177/1024258912439160
https://www.ft.com/content/ad969594-cb0e-483d-a761-b50b161fd428
https://doi.org/10.1002/berj.3183
https://doi.org/10.1007/s11218-010-9119-x
https://www.nfer.ac.uk/teacher-labour-market-in-england-annual-report-2022/
https://www.nfer.ac.uk/teacher-labour-market-in-england-annual-report-2022/
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/1045252/What_teachers_do_next_after_leaving_and_the_implications_for_pay_setting.pdf
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/1045252/What_teachers_do_next_after_leaving_and_the_implications_for_pay_setting.pdf
https://assets.publishing.service.gov.uk/government/uploads/system/uploads/attachment_data/file/1045252/What_teachers_do_next_after_leaving_and_the_implications_for_pay_setting.pdf

Appendix: Country analyses.

In this appendix brief summaries are presented for each country within the European Union,
excluding those countries for which we have provided more detailed case studies. The data
is drawn mostly from the 2019 Education and Training Monitor country reports which
provided an analysis of teachers and teaching for each country. Where data is presented,
unless specified otherwise, it is drawn from this report. Situations will have developed since
then, not least because of the dramatic impact of the pandemic, but these summaries
provide some overview of the context in each nation, and of the type of issues presenting
themselves.

Austria

Austria is identified as having an ageing teacher workforce. The proportion of teachers aged
60+ years doubled between 2013 and 2017. In secondary education, 47% of staff were 50 or
older (EU average equals 39%) with 11% aged 60 years or older. Primary education and early
years education is a better situation but the system will face significant staff replacement
issues imminently.

Across the sector, women dominate (99% in ECEC, 92% in primary and 66% in secondary).
Women are on average younger than men working in the system and are less likely to have
senior roles.

It is widely recognised that classrooms are becoming more diverse and that generates
additional demands. There is also evidence that less experienced teachers are concentrated
in more challenging schools (recruitment issues are more complex). A policy trend towards
increasing school autonomy is likely to compound issues with a risk that those teachers with
more experience and better able to manage complex environments are more likely to be
located in more affluent schools.

Teachers have limited access to support staff.

From 2019/20, teachers must complete 15 hours of CPD per year. Lack of access to CPD has
been an issue in the Austrian education system with 52% of teachers feeling they have no
access to adequate CPD.

The perception of teachers is that teaching is not valued in society, but job satisfaction levels
are generally high (96.4% of teachers reported they were satisfied with their job compared
to an EU average of 89.5%).

Primary teachers receive 76% of graduate earnings, with the equivalent figure for lower

secondary being 90% and upper secondary being 97%. Pay reform in 2015 was intended to
provide for higher starting pay, but also involved flatter increases.
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A feature of the Austrian school system is that 37% teachers are employed at federal level
and 63% are employed by the regions. This can cause some problems managing the
workforce. Regional/geographical problems do exist with Vienna sometimes recruiting part
qualified and non-specialist staff.

Belgium

Belgium faces a range of problems with teacher supply and was described in 2019 as taking
a range of ‘ad-hoc’ measures to address the situation.

In the Belgian French community, teacher shortages have been increasing, which is caused by
increasing pupil numbers, an ageing teacher workforce, fewer enrolments to teacher
education programmes combined with high dropout rates from teacher education courses. It
was also recognised that difficult working conditions contributed to the problems (which
were most acute in some geographical areas and in STEM subjects).

Efforts to address issues include increasing ‘overtime’, raising the retirement age and
adopting simplified recruitment processes.

In the Flemish community, efforts to support recruitment and retention including enhancing
mentoring support for Early Career Teachers, providing a quicker route to permanent posts
and adding an extra salary step for end of career teachers.

A number of teacher education reforms have been introduced. In the French community, pre-
primary, primary and lower secondary teachers will require a Master’s. New teacher trainers
will require an additional one-year Master’s.

In the Flemish community, HEIs are the only providers of Initial Teacher Education, but lateral
training will become easier. More training is required for teacher educators.

In the Flemish community, CPD is not mandatory and is not recognised for career
development. Teachers are not always able to attend the CPD provision that is seen as most
likely to support effective classroom practice.

Both Flemish and French Communities are seeking to support school leaders. In the Flemish
community, this has involved reducing classroom teaching commitments and trying to
increase pay. In the French community, a series of reforms were being planned for 2019
onwards.

Bulgaria
The teaching profession in Bulgaria suffers from low status. It has experienced some struggles

to recruit into teacher education courses (although at rates around the EU average), but a key
problem is that only 60% of ITE students enter teaching.
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The 2019 ETM Country Report concludes that ‘low salaries are a major factor deterring young
people’ (p. 30), but also notes that unattractive working conditions, a lack of CPD and poor
student discipline are also factors.

The teaching profession appears particularly unappealing to men with 17% of teachers being
male, against an EU average of 28%.

There also serious issues associated with an ageing teacher workforce with half of teachers
aged over 50, and 10% aged over 60 years.

Areas of shortage are across the primary sector and in foreign languages, ICT maths and
physics.

Teachers in Bulgaria demonstrate very high levels of demand for professional support/CPD;
however, the high level of dropouts from ITE courses points to the need for reforms so that
students feel better prepared for the work they will face.

Plans to tackle the low status of teachers, and the resulting crisis in supply, led to proposals
to double teachers’ salaries by 2021 — aiming for salaries of 120% of graduate average
earnings. Alternative entry pathways into teaching have also been explored.

Legislation will reduce tuition feeds for those studying pedagogy and an induction process
has been introduced to support novice teachers. Alongside this, an obligation to undertake
CPD has been introduced and linked to career progression along a 5-stage career path. EU

social funds have been used to support CPD programmes.

Problems of teacher supply in remote areas are being addressed by support for commuting
and accommodation costs in designated areas.

Croatia

A high proportion of the teaching workforce are women: ECEC is 99%, the primary sector is
93% and the figure for upper secondary is 67%.

There is a perception that there is decent recruitment into initial teacher education but
interest in teaching tails off during studies, and this feeds into some recruitment problems.

Teacher shortages are experienced in ECEC and certain subjects (science, technology, maths,
ICT). There are also problems recruiting teachers to remote areas.

The 2019 ETM asserts there are ‘no specific incentives on offer to address these shortages’
(p. 39).

About 1/3 of the teaching workforce is aged over 50.
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Teacher salaries are below the graduate average in Croatia. The system spends a relatively
high proportion of its education expenditure on teachers’ salaries (above the EU average) but
actual salaries are still well below graduate average earnings. Recent pay rises have made
some effort to address these issues.

Bonuses are available in some instances, such as for teachers in ‘schools for life’.
Professional development is a requirement and mandatory for career progression.

More recently training has been provided for schools principals. This did not exist previously.
Principals are elected by school boards for 5 years at a time.

Cyprus

The 2019 Education and Training Monitor asserts that teaching ‘remains attractive and has
started to become more competitive’ (P. 50).

The report claims that working conditions are relatively attractive, and teachers believe
teaching is valued in society (the second highest score across the EU).

In European terms, teachers in Cyprus enjoy slightly above average job satisfaction levels.

There is generally a strong supply of candidate teachers which partly arises from relatively
good working conditions but also a limited supply of graduate jobs elsewhere.

In the period since the 2008 economic crisis, there has been an increase in the supply of
teachers from Greece.

Entry into teaching is now on a competitive basis, and there are no salary differentials
between pre-primary, primary and secondary levels.

In 2016, actual salaries for teachers were among the highest in Europe, with the salary scale
being relatively short and additional responsibilities being compensated for by additional
non-contact time.

In 2019, there was no induction training for new entrants. This has existed but was cut back
on financial grounds. It is claimed there is a plentiful supply of CPD opportunities — but the
ETM criticises this provision for being poorly focused and not evaluated. It is not linked to
career paths and teacher evaluation.

Indeed, the lack of systematic teacher evaluation is highlighted, including within the European
Semester.

A new proposal in January 2019 included the formative assessment of teachers, school
evaluation, support for novice teachers, contract staff and substitutes, evaluation of
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evaluators, and continuous support for teachers. The proposal creates a new senior teacher
role and increased the role of headteachers in observation of teachers.

Czechia

The 2019 Education and Training Monitor claimed the teaching profession in the country
faced ‘numerous challenges’. In the European Semester of that year, Czechia received a
specific recommendation to ‘promote the teaching profession’

The country has a high proportion of female teachers, among the highest figures in the EU.
However, the labour market is improving employment opportunities for women and this may
impact the relative attractiveness of teaching as a career. This is at the same time as increases
in pupil numbers increase the demand for teachers.

There is a particular difficulty recruiting to school leader roles as there is a perception that
too much administration prevents headteachers being able to effectively support teachers.

There are also shortages in particular areas such as in the primary sector and in English,
Physics, ICT and Maths.

A significant factor in teacher shortages is teacher pay which is described in the 2019 ETM as
‘very low’ (p.60), by all key measures, i.e., when compared to graduate earnings in Czechia
and by international comparison. Salary progression is ‘rather flat’ (p. 60) although excellent
performance can lead to salary increase and supplements for specialist tasks.

In 2018 the govt declared that by 2021 salaries would be at 150% of their 2017 level but
before that it was recognised that the attractiveness of the teaching profession for ‘talented
young people remains low’ (ETM p. 61). As a consequence, the threshold for successful
entrance to teacher education is low with a potential to impact the quality of entrants.
Entrants to ITE are poor quality. Evidence cited suggests talented entrants to teaching are
often quick to leave due to the salary situation.

Teachers are generally satisfied with their jobs when compared to others internationally
(TALIS data suggests average job satisfaction levels are very close to the EU average, however
teachers’ assessment of how society values their work is appreciably below the EU average.)

CPD is highly decentralised and teachers are generally positive about their CPD experience.
However, the problems with teacher supply arguably highlight that access to CPD may be

significant but not determining when impacting aggregate levels of recruitment and
retention.

Denmark
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Investment in education in Denmark has been relatively high but the system has been facing
growing teacher shortages and class size increases. There is also an issue of an ageing
profession with, for example, 45% of lower secondary teachers aged over 50.

Between 2009 and 2018, teachers numbers fell in Denmark as pupil numbers fell, but the
decline in teacher numbers exceeded the reduction in pupil numbers and class sizes absorbed
the issue.

The 2019 ETM reports that Local Agreements between unions and employers existed in 70
out of 98 municipalities and these covered working hours, flexi-time arrangements and in-
service training.

Salary scales can vary according to 5 different geographical zones and beyond that part of the
salary can be renegotiated by schools, which further increases variation. Salaries are generally
considered good, although progression is flat. Measured in terms of purchasing power parity,
salaries rank third in the EU. However, the maximum salary is only slightly above the EU
average.

In the pre-primary sector, salaries are 68% of average graduate earnings, but that figure rises
to 95% in upper secondary.

In 2017, some liberalisation of entry requirements into teacher training were debated and
further teacher training reforms were being mooted. Trade unions were seeking a Master’s
level requirement as per other Nordic countries.

Legislation leaves it to school leaders to determine, how, when and if teachers are appraised.

Estonia

Estonia has an ageing workforce and not enough recruits to meet demand. Half of primary
and secondary teachers are aged over 50, and about 20% are aged over 60. The system will
need to recruit significant numbers of new teachers in the years ahead, but was struggling to
do so.

Despite shortages overall there was also some oversupply, especially in some rural areas.

In particular subject areas, the shortages are experienced in mathematics, chemistry, physics,
geography and biology.

ITE programmes are undersubscribed and this does not bode well for a system that will have
to recruit significant numbers if it is to replace teachers who will retire in the near future.

Teaching clearly has a perception of being low status, although teachers believe there has
been some improvement in this situation from among the wider population. However, the
2019 ETM reports that teaching is considered stressful, with uncompetitive salaries and
unattractive working conditions.
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Men account for only 17% of school teachers which is likely to reflect the relatively poor
salaries. Tackling some of these problems means that between 2014 and 2018 salaries
increased by more than 40% with an aim for further improvement (getting to 120% of average
graduate earnings, based on a 2019 figure of 113%). There is some local discretion on teacher
salaries (at school level) and so there can be considerable variation across the system.

As well as changes to salaries efforts have been made to tackle shortages by introducing more
flexible pathways into teaching (2013), allowing for a combination of pedagogical and non-
pedagogical routes into the profession and, in 2018 a national education award was
introduced combined with a national media campaign.

Finland

Teaching in Finland has historically been considered an attractive profession. The 2019 ETM
states that teachers in Finland are ‘considered academic professionals and enjoy public
respect’ (p. 90). Teachers themselves believe they are valued in society with TALIS data
indicating that 52.8% of Finnish teachers holding this opinion — the highest score among EU
participants in TALIS.

The proportion of teachers who are satisfied with their job is just below the EU average but,
significantly, job satisfaction does not drop after 5 years — which contrasts with the general
pattern. This is also reflected in the assertion that few teachers leave the career in the early
years, and they change career less often than other professionals (ETM 2019).

The teaching workforce is predominantly women (80% of primary teachers, 75% of lower
secondary and 60% of upper secondary). The profession is ageing, although the issues are not
as dramatic as elsewhere across Europe. For example, 48% of upper secondary teachers are
over 50 years, but the corresponding figures for primary and lower secondary are lower (32%
in both sectors).

Salaries for secondary teachers are the graduate average, but these are lower in primary and
pre-primary.

Despite a relatively strong position in relation to teacher supply, shortages are emergent,
most obviously in the pre-primary sector and among teachers with special needs expertise.

France

France has a comparatively young teaching workforce, with an overall gender balance ‘among
the best in the EU’ (p. 100).

However, the teaching profession ‘has become less attractive’ with a deteriorating applicant

to job ratio. The ETM 2019 suggests this may be due to working conditions issues with French
teachers having high contact hours and low salaries (in the primary sector especially).
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Teachers themselves report that the public has a poor perception of teachers and this is one
of the lowest scores across the EU.

Where there are shortages, these are worst in disadvantaged areas but also in some remote
areas.

Some of the problems in the system have been addressed by the increased use of precarious
contracts — in 2016/17 and 2017/18 these increased by 10% each year ‘possibly at the
expense of teaching quality’ (p. 100).

Recruitment to leadership roles in primary schools has become an increasing problem. It may
be that salaries are unattractive being only 7% higher than classroom teachers. There are
significant gaps between primary and secondary headteacher pay.

Participation in CPD is low and teachers’ perception of the value of CPD is also low. Primary
teachers must complete 18 hours of professional development but there is no equivalent
requirement for secondary teachers.

In order to address shortage problems in areas of disadvantage, additional payments were
made to teachers in schools in these areas in 2018, 2019 and 2020 alongside other reforms.

Additionally, ITE reforms were introduced in 2019, allowing undergraduate students to be
appointed as education assistants to help the pipeline into full teaching positions.

Germany

The position in relation to teacher shortages exhibits large differences across the country.
This is in part due to Germany’s local government arrangement, with education being the
responsibility of individual Lander. However, the most significant differences are between
eastern and western Germany; the 2019 ETM reports that when teacher vacancies were
assessed, there was a 3.5% surplus in western Germany matched by a 22% shortfall in eastern
Germany (equivalent to approximately 1500 teachers).

The workforce shows some evidence of ‘ageing’ with 38% of primary teachers and 44% of
secondary teachers being over 50. Again, there are significant geographical variations, with
60% of the workforce aged over 50 in eastern Germany. As a consequence of these trends, a
significant proportion of teachers will need to be replaced in next 10 years. There are
currently particular shortages in special needs and the primary sector.

Some efforts to tackle shortages have been addressed by recruiting education personnel from
elsewhere in the system and providing ‘on the job’ training but it is not possible to assess how
effective this has been.

Teacher salaries are described as ‘among the highest in the OECD’, but this does not translate

into teaching been seen as an attractive job. This may be because, despite higher salaries
according to international comparison, teachers in Germany typically receive pay below
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average graduate earnings. Secondary teachers are paid just below average graduate
earnings (99%) in lower secondary, and above average graduate earnings (105%) in upper
secondary but primary teachers receive 90% of average graduate earnings.

Any advantage in the pay of German teachers is typically received in the early part of their
career, with limited progression thereafter.

An emerging area of shortage is in relation to school leaders with principalship not seen as an
attractive career choice.

Greece

Greece has experienced extraordinary turmoil in its education system since the economic
crisis of 2008. Despite these problems teaching remains a relatively attractive profession and
career choice.

Within the Greek education system, teachers are public servants. In recent years, there have
been salary and recruitment freezes, but, despite these issues, supply broadly outstrips
demand. After the crisis, salaries were cut by 28% in real terms. There have been incremental
increases since then, often focused on those with higher qualifications (Master’s level and
PhD).

Salaries are low when compared across the EU but the 2019 ETM argues they are broadly
comparable to others with similar GDP. Some aspects of working conditions can be
considered favourable (shorter teaching time, smaller classes and less contact time for more
experienced staff). However, the system is dominated by the use of precarious contracts with
large numbers teachers acting as substitute teachers. There have been no permanent
teachers hired sine 2009

Teachers are well qualified but have few opportunities for professional development,
especially in secondary education. There is no overall competence framework and no
developmental form of appraisal although a form of school self-evaluation is being
introduced.

The teacher appointments system was reformed in 2019 with a credits-based system for more
consistency — with a focus on ‘regularising the situation of substitute teachers’ — who exist in
very large numbers.

Hungary

The Hungarian school system is experiencing increasing shortages, especially in poorer
regions and in shortage subjects. The workforce is ageing, with 41% of the workforce over 50
years in 2017 and only 6% under 30 years. There has been an increase in applications for initial
teacher education, but the drop out has been high and less than half enter the teaching
profession.
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One factor that may explain the above is the generally low level of salaries, but, in particular,
the salaries for new starters which are among the lowest in Europe when compared on the
basis of purchasing power parity. In 2019, the European Commission reported calls from
within Hungary for a salary scale that rises more rapidly in the early years. At the same time
a stipend was introduced, to be paid to those who work for a time in state schools for a
minimum period after completion of training.

In 2013, a teacher career model and progression path were extended to ECEC; however, this
did not lead to increase in supply as the personal were already in the system.

Job satisfaction levels in Hungary were reported as being slightly below the EU average,
although the figure drops for those with more than 5 years of service.

The Hungarian education system has been subject to considerable and, sometimes,
destabilising change. For example, in 2011, some school-based decision making was removed,
only to be partially restored in 2017. This instability may contribute to lower morale, which in
turn impacts the attractiveness of the profession.

Ireland

See separate case study

Italy

In 2019, the evidence pointed to Italy having the oldest teaching workforce in the EU and
therefore renewal is a major challenge. In 2017, 58% of Italy’s teachers were over 50 years
and 17% were over 60 years. It followed that nearly 4% of the teaching workforce could retire
every year for the next 15 years.

As elsewhere, the majority of the education workforce are women, with figures in Italy
generally above the EU average.

A number of reforms have been introduced in recent years to recruitment processes and
initial teacher education but reforms have not always been effectively implemented.
Therefore, there has been little improvement over time.

There is a perception that teachers in Italy have limited career prospects, relatively low
salaries (especially when compared to similarly qualified workers) and this has made it
difficult to attract the best qualified graduates. Salaries are lower than the OECD average
across all sectors, and it can take many years to progress to the highest point on the pay scale.

Levels of job satisfaction are relatively high (second highest scoring in the EU) although it may
be that this relates to some aspects of working conditions that can be considered quite
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favourable. However, and conversely, teachers believe the public holds the teaching
profession in low esteem.

There are teacher shortages in some subject areas (science, maths, English) and in some
regions. Indeed, geographical issues are highly significant in the Italian education system. It is
estimated that 80% of Italy’s teachers are from the South, but, where there are problems
filling vacancies, it is typically in the North. The vacancy situation is exacerbated by high
teacher turnover, which in turn is linked to the very high levels of precarious contracts that
are a feature of the Italian education system. The number of substitute teachers is very high
and teachers have no job guarantee from one year to the next, and so teachers are more
inclined to leave posts in search of more secure work, increasing the vacancy problems.
Younger and less experienced teachers are disproportionately concentrated in schools with
high levels of disadvantage.

A number of reforms have been introduced relating to professional development, appraisal
and performance related pay. These have often been contentious and have struggled to
secure widespread support from within the profession.

Teachers on precarious contracts are not eligible for sources of support that colleagues on
more secure contracts can access and this can intensify their feeling of disconnection from
the profession.

School leaders have a separate career profile and salary structure. They are paid less well than
other public sector managers, but the gap with classroom teachers is significant.

Latvia

The teaching workforce in Latvia is mostly older and female. In total, 87% of primary and
secondary teachers are women. This figure is the highest across the EU and compares to an
EU average of 72%.

It is also among the oldest in EU with 47% aged 50 years and over and only 16% of the
profession aged under 40 years.

The high proportion of women teachers is reflected in the high proportion of women school
leaders.

There are obvious challenges associated with renewing the profession but the evidence
indicates that young graduates are not attracted to training. It is estimated that only 35-40%
of education graduates enter teaching. Universities have funding linked to student
progression into teaching.

Teacher shortages are becoming increasingly apparent, especially in the sciences.
Low salaries and long hours make teaching unattractive. The ratio of salary to graduate

average earnings can appear good, but the existence of a large shadow economy suggests a
different reality. Recognising these issues, a new teacher remuneration scheme in 2016
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introduced significant increases, but these increases were from a low base and, after the
increase, salaries were still less than half the EU average.

The Latvian education system features significant levels of school autonomy, and school
leaders have some scope to determine pay, allowances, supplements. Working conditions can
vary greatly across schools with larger schools have better funding and so they typically find
it easier to attract staff.

Professional development is a compulsory requirement for all teachers and is essential for
teachers to be able to access pay levels with performance bonuses. The requirement is 36
hours over 3 years, as a minimum.

Lithuania

The teacher workforce in Lithuania is ageing with 47% aged over 50 years. In Lithuania, there
is no requirement for teachers to retire and, in 2016/2017, 6% of teachers were over the
retirement age. It is estimated this figure could reach 20% by 2021. The danger is that such a
phenomenon insulates the system from a genuine need to tackle growing problems.

The European Commission has provided financial support to develop a sophisticated tool to
help with teacher workforce planning.

The attractiveness of the profession suffers from a number of problems. Career prospects are
considered poor, and teachers believe society holds the profession in relatively low esteem.
Teachers’ own job satisfaction deteriorates over time, which is a problem common to many
contexts. The average starting salary is well below the EU average (purchasing power parity
is 70% of EU average) and with very little improvement over time.

Some of the problems above have been compounded by a fall in student numbers and a series
of school consolidations. This often results in reduced opportunities for work with a
subsequent impact on income. Many teachers felt the need to take on two jobs to protect
pay and pensions, but this clearly created additional pressures with the potential to impact
quality.

There are some career development opportunities for teachers to take on roles as
methodologists and experts to help to support good practice, and a programme for school
leaders (‘Time to Lead’) provides support for more senior staff. However, the European
Commission highlighted the need to support training teachers more effectively, while
evidence points to high levels of dissatisfaction with the professional development available
to in-service teachers.
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Luxembourg

Relatively strong salaries attract more young people and men than in many other countries,
reinforcing the evidence that higher salaries correlate clearly with a more gender-balanced
profession. Male teachers account for 46% of the profession, the second highest figure in
Europe. The proportion of teachers under 40 is 40%, which is a figure that compares
favourably across the EU.

Teachers’ salaries are the highest in the EU across all sectors with the starting salaries of lower
secondary teachers being ‘more than double EU average’ (p. 184) when expressed in
purchasing power parity terms.

In 2018, more flexible entry requirements were introduced for ECEC and primary sector
teachers and this increased the supply of candidates.

Despite the strong pay levels, teacher supply problems do exist, attributable in part to the
need for teachers to demonstrate competence across the three official languages. More
recently, this requirement has been relaxed in some areas and supply has increased
correspondingly.

Also, in recent years, efforts have been made to strengthen initial teacher education and in-
service professional development.

Malta

Ensuring teaching is an attractive career in Malta remains a significant challenge. Levels of job
satisfaction are low and teachers do not believe the profession is held in high esteem. There
is evidence of strong early teacher motivation, but the system finds it difficult to sustain this.

The workforce has an above average proportion of women teachers with 99% in pre-primary,
86% in primary and 64% in secondary.

Poor salaries are considered to be a significant part of the problem and, although it is claimed
that efforts have been made to address certain factors, issues still remain. The highest salary
in secondary schools is reached after 19 years and is 26% lower than the EU average. In 2017,
sectoral agreements reached with the union introduced some changes and some new
allowances but it is not clear to what extent this has resulted in a significant improvement in
the situation.

As a result of these issues, teacher shortages are a recurrent problem with teachers leaving
the profession for a range of reasons and shortages often tackled through the use of supply
staff. These staff often perform well but the inevitable high turnover can impact on quality.

Improvements have been made to ITE with the teaching requirement extended from

Bachelor’'s to Master’s (plus two years post-graduation professional experience for full
qualification). Efforts have also been made to improve access to professional development
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with a sectoral agreement between the employer and the union ensuring teachers made
more rapid salary progression if they completed 360 hours of professional development.

Netherlands
The education system in the Netherlands faces an ‘increasing shortage of teachers’ (p. 204).

The numbers of primary teachers reduced by 18% from 2007 to 2017, although this was
largely in line with trends in student numbers.

Salaries in terms of purchasing power parity are relatively strong (in lower secondary they are
35% higher than the EU average) with salaries after 15 years of service among the highest in
the EU. However, shortages persist and are intensifying, which can highlight the need to make
in country comparisons, i.e., compare with graduate average earnings, rather than between
countries.

In 2019, a package of measures was announced to tackle shortages including making it easier
to bring back retired teachers into service

A ground breaking Work Pressure Agreement was reached with unions which sought to tackle
stress. This included some significant investment in primary sector education to tackle a range
of issues.

Working hours for teachers in the Netherlands have been much higher than OECD average
(teaching hours) and this attests to the need to take a broader view than only pay, when

addressing issue of attractiveness.

ITE enrolments fell dramatically by 50% between 2003 to 2017 (partly due to a new loan
scheme) but the scale of this problem meant that it had to be addressed.

Professional development for teachers is optional, but it is encouraged through a range of
measures including a voucher scheme to purchase CPD materials or pay for tuition fees.

Poland

See separate case study

Portugal

In the years after the 2008 economic crisis, the Portuguese education system has faced many
challenges. As in many parts of Europe, there is an ageing workforce with 43.8% of teachers
aged over 50 (compared to an EU average of 36%); ‘teachers below the age of 30 account for
a very small proportion of the workforce’ (p. 227) and, for new and young teachers, the
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challenge of precarious contracts is significant. In 2016/2017, 18.2% of primary teachers and
21.4% of secondary teachers were on temporary contracts. Since then, efforts have been
made to move teachers on to permanent contracts after a period of qualifying service
although the problem remains a significant one, especially for younger teachers.

In common with other parts of Europe where post-2008 austerity generated very significant
problems, teachers in Portugal exhibit relatively high levels of job satisfaction. However,
teachers in Portugal have a very pessimistic view about how they are perceived by wider
society —only 9.1% believe teaching is valued compared to an EU average of 17.7%.

Efforts have been made to reform initial teacher education and to also provide stronger
support for teachers through professional development. However, teachers report a number
of obstacles when trying to access professional development opportunities. A very high
proportion (89.1%) report that employers do not support their participation in professional
development (EU average is 26.7%) and that there are insufficient incentives to be involved
(84.6% of teachers in Portugal compared to an EU average of 52.9%). Many more teachers in
Portugal cite schedule conflicts as an obstacle participation in professional development than
the EU average (77.2% compared to 52.4%).

Romania

There is evidence of significant teacher shortages in Romania, in particular, in remote areas
and among certain specialist subjects. There are shortages of fully qualified primary teachers
and also shortages in the secondary sector for ICT, sciences, foreign languages and the arts.
One response to this problem has been to employ staff into teaching positions who lack all
the necessary qualifications, with an obvious consequence for quality of provision.

One cause of these problems has been the low level of salaries and, since 2017, there have
been some efforts to raise these. Associated reforms also accelerated the time required to
reach the top of the pay scale while also introducing bonuses for staff in particular categories,
such as geographical areas where recruitment is an acknowledged problem.

In the European Commission’s assessment, some of the problems in the Romanian system
can be located in the preparation for teaching that new entrants receive through initial
teacher education. It is claimed that new teachers have insufficient practical experience and
are inadequately prepared for the demands of a teaching position. This can result in a
disconnect between the numbers of teachers being trained, and the number who actually
enter teaching.

In contrast to many other European countries, and, in particular, Eastern European countries,
Romania does not have a high proportion of older teachers who are likely to retire
imminently. The number of teachers aged over 50 was equal to 30% in 2019, compared to an
EU average of 37%. This may point to some immediate problems not being so pressing, but it
is clear a number of significant challenges exist if those in the system are to be supported as
they get older.
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Slovakia

In 2019, Slovakia’s Education and Training Monitor report asserted that ‘the teaching
profession remains unattractive in Slovakia’ (p. 244).

The report goes on to argue that ‘overall there is no shortage of teachers’, however there are
significant problems in higher cost areas of the country, as well as relating to particular subject
areas (science, technology, engineering, mathematics and English). It further asserts that
‘average teachers’ salaries lag far behind comparable workers’ with an expectation that, even
after efforts to uplift pay, an upper secondary teacher will expect to earn 68% of average
graduate earnings in 2019/20. Statutory salaries are among the lowest in the EU with very
limited pay progression from the lowest to the highest point of the pay spine.

The government’s strategic plan for education aims for teachers’ salaries to be 85% of
graduate average earnings by 2027, alongside a number of other reforms to initial teacher
training and professional learning. In the 2019 ETM, both ITE and CPD were identified as areas
of weakness, with the suggestion that training programmes may offer an ‘easy access route
to higher education’ (p. 245), but, as a consequence, this does not always translate into strong
numbers actually entering teaching. Teachers themselves raise concerns about professional
development, arguing it is costly to access, often of little relevance and there are too few
incentives to engage in CPD.

In 2019, a new law was passed covering a range of issues highlighted in this report and with
the potential to impact the issues. However, some questioned whether the new initiative was
sufficiently ambitious given the scale of the challenges faced.

Slovenia

Slovenia is another country where overall supply issues have appeared manageable, but
where problems are emerging and where shortages in particular subject areas are already
clearly visible. More than 50% of those working in tertiary education are aged over 50,
although in the primary and secondary sectors, those figures are lower (34% and 38%
respectively). Shortages are experienced, in particular, in rural areas, but also in special
educational needs, primary education, art and all the STEM subjects.

Salaries have been low, although there have been efforts to address these issues. In the
period after the economic crisis, salaries were frozen and these remain appreciably lower
than average graduate earnings. Many of the resulting tensions led to industrial action and,
since then, there have been further efforts to boost the relative attractiveness of salaries.
Given the low base from which these efforts are trying to build, the salary issue remains an
important one in the sector.

Engagement in professional development is a requirement for career progression.
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Spain

Salaries for teachers in the Spanish public system compare favourably with graduate average
earnings, although because of the decentralisation to Autonomous Communities, there is
scope for significant variation across the country.

One feature of the system is the high proportion of teachers, often young and less
experienced, who are on temporary and insecure contracts. This can lead to considerable
staff turnover in some schools, with the risk that such instability impacts quality of provision.
The age profile is broadly in line with the EU average, although this does not mean it is not a
cause for concern. The EU average itself indicates significant problems across the system and,

therefore, a figure that is consistent with this, is not without problems.

The role of school principal, which is elected and for fixed terms, is not considered attractive
and often brings an inadequate supply of applicants.

Sweden

See separate case study
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