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Ministerial foreword 
 
Last January, the Scottish Government published its response to the UK Covid-19 
Inquiry’s Module 1 report and recommendations. The response welcomed the 
Chair’s careful and considered recommendations and set out details of the actions 
the Scottish Government will take to deliver the changes needed.  
 
The Scottish Government continues to be fully committed to making effective, 
practical and measurable improvements in pandemic planning and preparedness.  
Implementing the actions set out in response to the UK Covid-19 Inquiry’s module 1 
findings is a commitment in the Programme for Government 2025-26. 
 
As set out in our response of January 2025, and our first progress report (published 
July 2025), over the past twelve months the Scottish Government has been working, 
in partnership with local and national stakeholders and working as a four nations 
group, where appropriate, to implement the accepted recommendations within the 
timeframes set out in our response.  
 
During Autumn 2025, the Scottish Government participated in the UK-wide pandemic 
exercise, Exercise Pegasus, to test our national and local preparedness for future 
pandemics, and a fourth phase of the exercise (recovery) is also planned for 2026. 
This is the first exercise of its kind in almost a decade and the learnings identified will 
inform future plans and actions.  
 
In accordance with recommendation 8, the Scottish Government laid ‘The Scottish 
Government Report on Whole System Civil Emergency Preparedness 2025’ in the 
Scottish Parliament on 30 September 2025. The report was also published online at 
gov.scot: Civil emergency whole system preparedness: 2025 report. This is the first 
report in this series, covering the improvements introduced on civil emergency 
preparedness and resilience in Scotland, with further reports to follow every three 
years. 
 

https://www.gov.scot/publications/uk-covid-19-inquiry-module-1-report-scottish-government-response/
https://www.gov.scot/publications/uk-covid-19-inquiry-module-1-report-scottish-government-response/
https://www.gov.scot/publications/programme-government-2025-26/
https://www.gov.scot/publications/uk-covid-19-inquiry-module-1-report-scottish-government-progress-update-july-2025/
https://www.gov.scot/publications/uk-covid-19-inquiry-module-1-report-scottish-government-progress-update-july-2025/
https://www.gov.scot/publications/civil-emergency-whole-system-preparedness-2025-report/


 

 

The Scottish Government is considering the recommendations set out in the 
Inquiry’s Module 2ABC Report (published November 2025), some of which refer to  
the recommendations set out in the Inquiry’s Module 1 report. We will consider the 
Module 2ABC recommendations alongside the Module 1 recommendations over the 
coming months.  The Scottish Government intends to publish our Module 2ABC 
response before the dissolution of Parliament in 2026. 
 
The Scottish Government remains committed to ensuring that Scotland is as resilient 
as possible to future risks, and we continue to take the necessary steps to achieve 
this. The Scottish Government continues to work closely with our partners and 
stakeholders to deliver these recommendations.  We will provide our next Module 1 
progress update within six months. 
 
 

 
Kate Forbes MSP  
Deputy First Minister and Cabinet Secretary for Economy and Gaelic  
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1. Simplified Structure 
 
Recommendation One – A simplified structure for whole system civil 
emergency preparedness and response 
 
Chair’s recommendation:  
 
The governments of the UK, Scotland, Wales and Northern Ireland should each 
simplify and reduce the number of structures with responsibility for preparing for and 
building resilience to whole-system civil emergencies. The core structures should be: 
 

• A single Cabinet-level or equivalent ministerial committee (including the senior 
minister responsible for health and social care), responsible for whole-system 
civil emergency preparedness and resilience for each government, which 
meets regularly and is chaired by the leader or deputy leader of the relevant 
government; and 

• A single cross-departmental group of senior officials in each government 
(which reports regularly to the Cabinet-level or equivalent ministerial 
committee) to oversee and implement policy on civil emergency preparedness 
and resilience.  

 
This should be put in place within 12 months of this Report (by July 2025). Within six 
months of the creation of the group of senior officials, it should complete a review to 
simplify and reduce the number of structures responsible for whole-system civil 
emergency preparedness and resilience. 
 
Subsequently, within 24 months of the publication of this Report (by July 2026), the 
ministerial committee should rationalise and streamline subordinate or supporting 
groups and committees responsible for whole-system civil emergency preparedness 
and resilience. Any groups and committees retained or created to support this core 
structure should have a clear purpose and should report regularly about progress 
with, and completion of, tasks assigned to them. 
 
Implementation actions and timescales set out in our January 2025 response: 
 

• Cabinet will consider the first of its biannual papers on whole system civil 
emergencies in spring 2025; 

• The Future Pandemic Preparedness Ministerial Oversight Group will meet for 
the first time in early 2025 and will meet on a six-monthly basis thereafter; and  

• The Crisis Preparation Oversight Group will continue to meet on a quarterly 
basis to discuss cross-government preparedness and structures and will meet 
again in early 2025. 

 
 

 
 
 
 
 
 



 

 

Progress update as at January 2026: 
 

• Cabinet considered the cabinet paper ‘Civil Contingencies Risk and 
Preparedness Arrangements in Scotland’ in September 2025 and noted the 
importance for Cabinet to continue to provide leadership and have regular 
oversight of Civil Contingencies Risk and Preparedness Arrangements;  

• Cabinet has agreed to actively engage with the Crisis Preparation Oversight 
Group programme, and to incorporate assurance mechanisms into Portfolio-
level discussions across the Scottish Government to ensure appropriate 
resourcing, prioritisation, and urgency for identified risks or impacts; 

• The Future Pandemic Preparedness Ministerial Oversight Group’s next 
meeting will take place early in 2026; and 

• The programme continues to embed cross-government ownership of Civil 
Contingencies mitigation and preparedness activity across Scotland. It has 
delivered sessions and workshops to senior strategic leads to further enhance 
understanding of risk awareness and preparedness for responding effectively 
to specific emergencies. 

 
 

2. Cabinet Office Leadership 
 

Recommendation Two – Cabinet office leadership for whole-system civil 
emergencies in the UK 
 
Chair’s recommendation: 
 
The UK Government should: 
 

• Abolish the lead government department model for whole-system civil 
emergency preparedness and resilience; and 

• Require the Cabinet Office to lead on preparing for and building resilience to 
whole-system civil emergencies across the UK Government departments, 
including monitoring the preparedness and resilience of other departments, 
supporting departments to correct problems, and escalating issues to the UK 
Cabinet-level ministerial committee and group of senior officials in 
Recommendation 1. 

 
Commentary: 
 
This recommendation remains for the UK Government to consider and implement. 
The Scottish Government values the existing good working relationships with  
our UK Government and devolved government counterparts.  Any change in 
approach considered by the UK Government in response to this recommendation 
would need to take into account devolved responsibilities for managing certain 
emergencies, and their impacts. The Scottish Government should be consulted on, 
and remain informed of, any proposed changes to existing structures. 
 
 

3. Risk assessment 
 



 

 

Recommendation Three – A better approach to risk assessment 
 
Chair’s recommendation:  
 
The UK Government and devolved governments should work together on developing 
a new approach to risk assessment that moves away from a reliance on single 
reasonable worst-case scenarios towards an approach that: 
 

• Assesses a wider range of scenarios representative of the different risks and 
the range of each kind of risk; 

• Considers the prevention and mitigation of an emergency in addition to 
dealing with its consequences; 

• Provides a full analysis of the ways in which the combined impacts of different 
risks may complicate or worsen an emergency; 

• Assesses long-term risks in addition to short-term risks and considers how 
they may interact with each other; 

• Undertakes an assessment of the impact of each risk on vulnerable people; 
and 

• Takes into account the capacity and capabilities of the UK.  
 
In doing so, the UK Government and devolved governments should perform risk 
assessments that reflect the circumstances and characteristics particular to England, 
Wales, Scotland, Northern Ireland and the UK as a whole. 
 
Implementation actions and timescales set out in our January 2025 response: 
 

• Our review and implementation of any improvements will be completed by the 
end of 2025. 

 
Progress update as at January 2026:  
 

• The Scottish Government review of how we can optimise use of the UK-wide 
risk assessment and improve our process for taking into account Scotland’s 
circumstances and characteristics has now concluded; 

• Following engagement with partners across the Scottish resilience 
community, the Scottish Government is developing an updated approach to 
risk assessment to simplify Scotland’s risk landscape and ensure that risks 
are tailored to Scottish circumstances and characteristics; and 

• The Scottish Government will create a single risk assessment document for 
Scotland, based on and aligned with the UK’s National Security Risk 
Assessment. This will eliminate confusion over the current two-document 
system in Scotland (where the Scottish Risk Assessment is used to 
supplement the UK’s National Security Risk Assessment) and bring the 
Scottish Government’s risk assessment processes into alignment with those 
of the UK, Wales, and Northern Ireland. This will facilitate more effective 
preparedness activities, both within the Scottish Government and in the wider 
responder community, and support cross-government efforts to build a more 
resilient Scotland. 

 



 

 

 
4. A UK-Wide Strategy 

 
Recommendation Four – A UK-wide whole-system civil emergency strategy 
 
Chair’s recommendation: 
 
The UK Government and devolved governments should together introduce a UK-
wide whole-system civil emergency strategy (which includes pandemics) to prevent  
each emergency and also to reduce, control and mitigate its effects.  
 
As a minimum, the strategy should:  
 

• Be adaptable;  

• Include sections dedicated to each potential whole-system civil emergency – 
for example, one on pandemics with a clear explanation of the roles and  
responsibilities of the UK Government, devolved governments and their  
departments/directorates as well as local responders;  

• Consider a wide range of potential scenarios for each type of emergency;  

• Identify the key issues and set out a range of potential responses;  

• Identify how the strategy is to be applied to ensure that any potential 
responses are proportionate to the particular circumstances of the 
emergency; 

• Include an assessment in the short, medium and long term, based on 
published modelling, of the potential health, social and economic impacts of 
the emergency and of potential responses to the emergency on the population 
and, in particular, on vulnerable people; and  

• Include an assessment of the infrastructure, technology and skills the UK 
needs to respond effectively to the emergency and how those needs might 
change for different scenarios.  

 
The strategy should be subject to a substantive reassessment at least every three 
years to ensure that it is up to date and effective, incorporating lessons learned 
between reassessments. 
 
Implementation actions and timescales set out in our January 2025 response: 
 

• A first version of the core Concept of Operations (CONOPS) for the Scottish 
Government Resilience Room (SGORR) will be completed by end of July 
2025. It will subsequently be subject to regular reviews and adaptations to 
ensure continued fitness for purpose and additions of scenario-specific plans 
developed with consideration of the risk landscape. 

 
Progress update as at January 2026: 
 

• As planned, the first version of the core CONOPS for SGORR was completed 
by the end of July 2025. It will be subject to regular reviews and adaptations 
to ensure continued fitness for purpose and additions of scenario-specific 
plans developed with consideration of the risk landscape; 



 

 

• Following Integrated Emergency Management principles, the generic 
response arrangements set out in the SGORR CONOPS allow SGORR to 
respond to a wide range of emergencies. For risks that require deviations 
from or additions to these standard operating procedures, additional plans will 
be developed as required; 

• In line with our continuous improvement approach to risk assessment, the 
development of associated plans will be conducted on an iterative basis. As 
part of this work, the SGORR Secretariat will engage on an ongoing basis 
with relevant stakeholders such as the UK Government and categorised 
responders to help ensure roles and responsibilities are clear and agreed; 

• Work is progressing on the development of a dedicated Scottish Resilience 
Strategy. The Scottish Government will assess the UK Government’s 
Resilience Strategy’s applicability in Scotland to minimise duplication; and 

• Alongside this work the Scottish Government is considering its response to 
recommendations 10, 12 and 19 of the UK Covid-19 Inquiry’s Module 2ABC 
report (November 2025) which refer to this recommendation.  

 
 

5. Using Data and Research 
 
Recommendation Five – Data and Research for future pandemics 
 
Chair’s recommendation:  
 
The UK Government, working with the devolved governments, should establish 
mechanisms for the timely collection, analysis, secure sharing and use of reliable 
data for informing emergency responses, in advance of future pandemics. Data 
systems should be tested in pandemic exercises.  
 
The UK Government should also commission a wider range of research projects 
ready to commence in the event of a future pandemic. These could be ‘hibernated’ 
studies or existing studies that are designed to be rapidly adapted to a new outbreak. 
Better working with international partners should be encouraged. This should include 
projects to: 
 

• Understand the prevalence of a new virus; 

• Measure the effectiveness of a range of different public health measures; and 

• Identify which groups of vulnerable people are hardest hit by the pandemic 
and why. 

 
Implementation actions and timescales set out in our January 2025 response: 
 

• The Scottish Government and partners will agree a framework setting out the 
processes for how analytical resource across the Scottish Government can be 
rapidly redeployed to respond to a future pandemic supporting the timely 
collection, analysis, sharing and use of required data and associated research 
and modelling by summer 2025. 

 
Progress update as at January 2026:  

  



 

 

• The Data and Analysis for Crisis Delivery Group has now developed 
the Analytical Framework, in extensive collaboration with analysts from across 
the Scottish Government and key partners, to support us to plan, prepare and 
coordinate cross-government analytical work and improve how data and 
analysis can be used in future pandemics;    

• During Exercise Pegasus we tested a number of analytical priorities. This 
included the Analytical Framework itself, covering how analysts support the 
cross-Scottish Government policy response as well as data availability, data 
sharing and flows, and access to scientific advice. The ‘Whole System 
Pressures dashboard’ was rapidly adapted to include new indicators allowing 
us to test data systems as part of Exercise Pegasus; 

• The Memorandum of Understanding, which forms part of the Analytical 
Framework, outlining the mechanism to enable rapid sharing of data and 
analysis between UK Government and Scottish Government in a future 
crisis has now been signed by the Cabinet Office and the devolved 
governments, after agreement by Scottish Government Ministers; and   

• The Analytical Framework remains an operational working document and will 
be reviewed and refined, incorporating lessons learned from the formal 
evaluation of Exercise Pegasus.  

 
 

6. Regular Response Exercises 
 
Recommendation Six – A regular UK-wide pandemic response exercise 
 
Chair’s recommendation:  
 
The UK Government and devolved governments should together hold a UK-wide 
pandemic response exercise at least every three years. The exercise should: 
 

• Test the UK-wide, cross-government, national and local response to a 
pandemic at all stages, from the initial outbreak to multiple waves over a 
number of years; 

• Include a broad range of those involved in pandemic preparedness and 
response; and 

• Consider how a broad range of vulnerable people will be helped in the event 
of a pandemic. 

 
Implementation actions and timescales set out in our January 2025 response: 
 

• We will participate in the UK-wide Tier 1 Pandemic Exercise during autumn 
2025 (Exercise Pegasus). 
 

Progress update as at January 2026: 
 

• Exercise Pegasus was delivered in September-October 2025 across three 
consecutive phases, with the Scottish Government fully engaged. While live 
participation in Exercise Pegasus has concluded, a fourth phase focused on 
recovery is scheduled for 2026. The exercise was designed to rigorously test 
the UK’s response to a future pandemic caused by a novel infectious disease;  



 

 

• Exercise Pegasus involved real-time decision-making and coordination across 
all UK Government departments, devolved governments and thousands of 
participants from across the nations and regions of the UK;   

• Scottish Government officials played a key role in supporting and enabling the 
overall planning and delivery of the Exercise; 

• Scottish Government officials also facilitated and fully supported the 
involvement of Resilience Partnerships across Scotland and their constituent 
members in the Exercise, both for planning and delivery. The Resilience 
Partnerships took part at two levels with Shetland, as part of Highlands and 
Islands Local Resilience Partnership, playing at enhanced level - responding 
to injects and testing the effects of the pandemic on a remote and rural 
community; and 

• The Scottish Government has commenced a full process of review, 
evaluation, and debriefing in order to capture recommendations, both for the 
improvement of future exercising as well as response to emerging pandemic. 

 
 

7. Publication of findings and lessons 
 
Recommendation Seven – Publication of findings and lessons from civil 
emergency exercises 
 
Chair’s recommendation:  
 
For all civil emergency exercises, the governments of the UK, Scotland, Wales and 
Northern Ireland should each (unless there are reasons of national security for not 
doing so): 
 

• Publish an exercise report summarising the findings, lessons and 
recommendations, within three months of the conclusion of the exercise; 

• Publish an action plan setting out the specific steps that will be taken in 
response to the report’s findings, and by which entity, within six months of the 
conclusion of the exercise; and 

• Keep exercise reports, action plans, and emergency plans and guidance from 
across the UK in a single, UK-wide online archive, accessible to all involved in 
emergency preparedness, resilience and response. 

 
Implementation actions and timescales set out in our January 2025 response: 
 

• We will reinvigorate the Scottish Exercise notification process and Scottish 
National Exercise Calendar by July 2025; and 

• We will publish lessons learned reports and findings, to the extent possible, 
within six months of each exercise. 

 
Progress update as at January 2026: 
 

• The Scottish Exercise Notification process and Scottish National Training and 
Exercising Calendar continues to be improved. The Scottish Civil 
Contingencies Development Forum (SCCDF), which meets quarterly, will 



 

 

oversee the Scottish Lessons process along with debriefing, training and 
exercising activity; 

• Consultation has been carried out on a Scottish Lessons process with 
categorised responders, which will be developed in partnership with them. 
This consultation identified the courses with the greatest demand, which 
allowed Scottish Government officials to prioritise their update and 
publication, as part of a new Scottish Government syllabus offer on our newly 
launched Resilience Direct pages. The course syllabus will grow as more of 
the legacy material is refreshed and updated. The Scottish Lessons process 
will go live in the first quarter of 2026, although the principles are already 
being applied in terms of process and output. A Lessons Matrix for Scotland 
has been developed, which will show lessons identified, implemented into 
policy and practice and then integrated by evidence of change or benefit. The 
Lessons Matrix will go live in the first quarter of 2026 having been approved 
by SCCDF; 

• A ‘Cold Case’ review will be instigated to retrospectively assess debrief 
reports over a set period to ensure that they have been taken to a satisfactory 
conclusion; 

• The Scottish Government will publish findings from Tier 1 exercises in line 
with the approach taken by UK Government and devolved governments and 
commits to continuous monitoring and evaluation of recommendations 
identified; and 

• In line with recommendations from the UK Covid-19 Inquiry, the UK 
Government has committed to publishing the findings and lessons identified 
from Exercise Pegasus in winter 2026.  

 
 

8. Regular reporting 
 
Recommendation Eight – Published reports on whole-system civil emergency 
preparedness and resilience 
 
Chair’s recommendation:  
 
The governments of the UK, Scotland, Wales and Northern Ireland should each 
produce and publish reports to their respective legislatures at least every three years 
on whole-system civil emergency preparedness and resilience. The reports should 
include as a minimum: 
 

• The risks that each government has identified are likely to result in whole-
system civil emergencies; 

• The recommendations that have been made to each government to mitigate 
those risks, and whether these recommendations have been accepted or 
rejected; 

• A cost–benefit analysis setting out the economic and social costs of accepting 
the risks as against taking action to mitigate the risks; 

• Who may be vulnerable to the risks and what steps are being taken to 
mitigate those risks; 

• A plan setting out the timescales for implementing the recommendations that 
have been accepted; and 



 

 

• An update on the progress that has been made on implementing previously 
accepted recommendations. 

 
Implementation actions and timescales set out in our January 2025 response: 
 

• We will lay our first report before the Scottish Parliament during September 
2025, with further reports to follow at least every three years. 

 
Progress update as at January 2026: 
 

• The Scottish Government laid the first report, ‘The Scottish Government 
Report on Whole System Civil Emergency Preparedness 2025’ in the Scottish 
Parliament on 30 September 2025; 

• The report included sections on resilience arrangements, resilience 
partnerships, the Scottish Risk Assessment, Scottish Government 
arrangements, communication and engagement (including with the voluntary 
and community sectors), emergency alerts, and training and exercising. The 
report was also published on gov.scot: Civil emergency whole system 
preparedness: 2025 report - gov.scot; and 

• The Scottish Government has committed to providing a report to Parliament at 
least every three years. 

 
The Scottish Government considers this recommendation closed. 

 
 

9. Red teams 
 
Recommendation Nine – Regular use of red teams 
 
Chair’s recommendation:  
 
The governments of the UK, Scotland, Wales and Northern Ireland should each 
introduce the use of red teams in the Civil Service to scrutinise and challenge the 
principles, evidence, policies and advice relating to preparedness for and resilience 
to whole-system civil emergencies. The red teams should be brought in from outside 
of government and the Civil Service. 
 
Implementation actions and timescales set out in our January 2025 response: 
 

• By July 2025, we will have scoped the potential use of further ‘red teaming’ 
and external scrutiny to support the development and implementation of our 
plans, processes and procedures 

 
Progress update as at January 2026: 
  

• The Scottish Government has continued to work with UK Government to 
develop its red teaming capacity; and 

• The National Centre for Resilience is finalising reports and issuing further 
academic challenges following a series of round-table workshops attended by; 
those with academic expertise, policy leads, people with lived experience; and 

https://www.gov.scot/publications/civil-emergency-whole-system-preparedness-2025-report/
https://www.gov.scot/publications/civil-emergency-whole-system-preparedness-2025-report/


 

 

practitioner input. Workshops discussed wider aspects of emergency planning 
policy including; mis- and dis-information, strengthening the civil 
contingencies resilience system with disabled people, and the role of 
educators in supporting the development of emergency resilience in younger 
people. 

 
 

10. Independent statutory body 
 
Recommendation Ten – A UK-wide independent statutory body for whole-
system civil emergency preparedness and resilience  
 
Chair’s recommendation:  
 
The UK Government should, in consultation with the devolved governments, create a 
statutory independent body for whole-system civil emergency preparedness and 
resilience. 
 
The new body should be given responsibility for: 
 

• Providing independent, strategic advice to the UK Government and devolved 
governments on their planning for, preparedness for and building resilience to 
whole-system civil emergencies; 

• Consulting with the voluntary, community and social enterprise sector at a 
national and local level and directors of public health on the protection of 
vulnerable people in whole-system civil emergencies; 

• Assessing the state of planning for, preparedness for and resilience to whole 
system civil emergencies across the UK; and 

• Making recommendations on the capacity and capabilities that will be required 
to prepare for and build resilience to whole-system civil emergencies.  

 
As an interim measure, the new body should be established on a non-statutory basis 
within 12 months of this Report, so that it may begin its work in advance of legislation 
being passed. 
 
Implementation actions and timescales set out in our January 2025 response: 
 

• Dependent on further consideration of this recommendation by the UK 
Government and its consultation with the devolved governments 

 
Progress update as at January 2026: 
 

• In December 2025, the Scottish Government participated in the pilot process 
led by the UK Government. The pilot involved independent experts from 
outside government undertaking a structured review and providing 
recommendations and an accompanying report; and   

• The Scottish Government will continue to participate in consultation with the 
UK Government and the other devolved governments on this 
recommendation.  
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