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Finance and Public Administration
Committee

To consider and report on the following (and any additional matter added under Rule 6.1.5A)—

(a) any report or other document containing proposals for, or budgets of, public revenue or
expenditure or proposals for the making of a Scottish rate resolution, taking into account any
report or recommendations concerning such documents made by any other committee with
power to consider such documents or any part of them;

(b) any report made by a committee setting out proposals concerning public revenue or
expenditure;

(c) Budget Bills; and

(d) any other matter relating to or affecting the revenue or expenditure of the Scottish
Administration or other monies payable into or expenditure payable out of the Scottish
Consolidated Fund.

(e) matters relating to public service reform and the National Performance Framework within
the responsibilities of the Deputy First Minister and public administration.

2. The Committee may also consider and, where it sees fit, report to the Parliament on the
timetable for the Stages of Budget Bills and on the handling of financial business.

3. In these Rules, “public expenditure” means expenditure of the Scottish Administration, other
expenditure payable out of the Scottish Consolidated Fund and any other expenditure met out
of taxes, charges and other public revenue.

@ fpa.committee@parliament.scot



Finance and Public Administration Committee
Report on the National Performance Framework: Ambitions into Action, 8th Report, 2022 (Session 6)

Committee Membership

5

P

Convener
Kenneth Gibson
Scottish National Party

Deputy Convener
Daniel Johnson
Scottish Labour

g

Py

Ross Greer
Scottish Green Party

Douglas Lumsden
Scottish Conservative
and Unionist Party

2

John Mason
Scottish National Party

Liz Smith
Scottish Conservative
and Unionist Party

Michelle Thomson
Scottish National Party




Finance and Public Administration Committee
Report on the National Performance Framework: Ambitions into Action, 8th Report, 2022 (Session 6)

Introduction

1.

In 2007 the Scottish Government introduced the National Performance Framework
(NPF) - a new outcomes-based Framework to underpin the delivery of its policies.

The Scottish Government explains that the NPF sets out “our ambitions, providing a
vision for national wellbeing across a range of economic, social and environmental
factors.” It also sets out the “strategic outcomes which collectively describe the kind
of Scotland in which people would like to live and guides the decisions and actions

of national and local government”. 1 To achieve those outcomes, the NPF aims to
get everyone in Scotland to work together, including national and local government,
businesses, voluntary organisations, and people living in Scotland. There are 11
National Outcomes, which are measured for progress against 81 National
Indicators.

In 2015 the concept of the National Outcomes was enshrined in law as part of the
Community Empowerment (Scotland) Act 2015 ("the Act") which requires the
Scottish Government to review its National Outcomes every five years and to
regularly report progress towards them. It also sets out consultation requirements,
including with the Scottish Parliament. The Act requires that public bodies, or those
that carry out public functions must "have regard to" the National Outcomes in

carrying out their devolved functions. 2 The next review of the National Outcomes is
anticipated to begin later this year and conclude in 2023.

The Finance and Public Administration Committee (FPAC) was established in
Session 6 with an explicit remit to scrutinise the NPF and we therefore expect to be
the lead Committee for that review work. Other Parliamentary committees will also
have an interest in the National Outcomes and National Indicators relevant to their
remit.

In advance of the statutory review of the National Outcomes, the Committee
launched an inquiry on 1 March 2022 to establish how the NPF and its National
Outcomes shape Scottish Government policy aims and spending decisions, and in
turn, how this drives delivery at national and local level. The inquiry also builds on
our previous findings such as in our Pre-Budget Report, published on 5 November
2021. In that report we pointed to the upcoming review of the National Outcomes as
an opportunity to “reposition the NPF at the heart of government planning, from
which all priorities and plans should flow”. We went on to ask the Scottish
Government to consider how the NPF could be more closely linked to budget
planning.

To inform this inquiry, we sought evidence using a range of approaches. We
received 38 submissions to our call for views and, as well as taking oral evidence,
we also held informal engagement events with senior Scottish Government officials,
and with stakeholders in Dundee and in Glasgow. A summary of this informal
evidence, along with the written and oral evidence, is available on the Committee's
inquiry webpage. We thank all those who have taken the time to speak with, and
provide evidence to us, which has been invaluable in informing our views as set out
in this report.


https://nationalperformance.gov.scot/what-it
https://nationalperformance.gov.scot/what-it
https://www.legislation.gov.uk/asp/2015/6/notes/division/3/1
https://www.parliament.scot/chamber-and-committees/committees/current-and-previous-committees/session-6-finance-and-public-administration-committee/business-items/national-performance-framework-ambitions-into-action
https://www.parliament.scot/chamber-and-committees/committees/current-and-previous-committees/session-6-finance-and-public-administration-committee/business-items/national-performance-framework-ambitions-into-action
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Photograph 1 - Committee members Kenneth Gibson MSP, Liz Smith MSP and Michelle
Thomson MSP with participants at the Dundee engagement event.
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Photograph 2 - Committee members Douglas Lumsden MSP, Daniel Johnson MSP and
John Mason MSP at the Glasgow engagement event.
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The history of the NPF

7. As we heard the NPF has evolved since 2007. A refresh by the Scottish
Government in 2011 mainly saw changes to expand the National Indicator set and
the addition of a new National Outcome on older people. The Strategic Objectives,

Purpose, Purpose Targets and the remaining outcomes were retained. 3

8. In its first statutory review in 2018 the Scottish Government changed the structure
of NPF (summarised in Figure 1) including:

+ the removal of all time-limited Purpose Targets because the NPF “is about
continuous improvement”;

» a more simplified structure with the removal of Strategic Objectives and a
revised Purpose, 11 National Outcomes and 81 National Indicators which feed
into the Outcomes;

+ a simplified NPF website including some narrative about the NPF and the
technical notes supporting indicators;

* making links between the new National Outcomes and the UN's Sustainable
Development Goals (SDGs). 3

9.The United Nations SDGs (see Figure 2) are ‘global goals’ and targets that are part of an
internationally agreed performance framework. All countries are aiming to achieve these
goals by 2030. The Scottish Government considers the NPF is Scotland’s way to localise

the SDGs given they share the same aims. 4


https://sdgs.un.org/2030agenda
https://sdgs.un.org/2030agenda
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Figure 1 - The purpose, values and national outcomes of the National Performance
Framework.
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Figure 2 - The United Nations Sustainable Development Goals
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10.  Currently the NPF aims to—
 create a more successful country

* give opportunities to all people living in Scotland

increase the wellbeing of people living in Scotland

create sustainable and inclusive growth

reduce inequalities and give equal importance to economic, environmental and

social progress. 5

11.  Many we heard from considered it helpful to have a statement setting out the
shared national priorities and, as Public Health Scotland described, "a clear

expression of what wellbeing means for the people of Scotland." 61t was described
as "a common language" which Scottish Government officials explained "unites the

civil service". ” A few considered that their organisation would deliver in the areas
covered by the National Outcomes whether there was a NPF or not. Some,
however, considered that this missed the purpose of the NPF in supporting people
to work together across different organisations and sectors (as compared within

individual organisations) to deliver a common ambition. 89

12.  ltis clear to us that the NPF remains an important agreed vision of the type of
place Scotland should aspire to be. As we show in this report, the NPF now
needs to make more sustained progress towards achieving that vision and to
ensure its ambitions are translated into action.

13.  Our report sets out the challenges that we consider need to be addressed,
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including through the forthcoming review of the National Outcomes, if greater
progress is to be made towards realising that vision. We welcome the Deputy
First Minister's confirmation that the public engagement on the forthcoming
review will go further than just considering the National Outcomes, by considering

how the NPF can achieve greater impact. 19
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The NPF in practice

14.  In order to understand the key issues to making the NPF work our inquiry sought to
understand how the NPF is currently used and the extent to which it is embedded
into policy making, decision taking and delivery across Scotland. The evidence we
received overall is that it is a mixed picture, for a number of reasons. The NPF is
fully embedded in some organisations, sectors and Scottish Government
Directorates, with organisations such as COSLA, Nature Scot and Scottish
Enterprise all noting that the National Outcomes have a significant influence on the
way in which they work. As Carnegie UK explained, however, there are—

E2 many places where other statutory duties or non-legislative frameworks are
seen to take precedence. It is simply not clear to many within and outside

Scottish Government that the National Outcomes sit atop, or guide, the myriad

of policy frameworks currently in use. 1

15.  Dr French and others including Carnegie UK agreed with the Auditor General for
Scotland's comments that "there is a major implementation gap between policy
ambitions and delivery on the ground." This is echoed in work by the Scottish

Leaders Forum (SLF)i which reported that "typically, the NPF is not actively used to

shape scrutiny, provide sponsorship, undertake commissioning of work or shape the

allocation of funding." 12

16.  There were several reasons given for this implementation gap. Dr Elliott explained
to us that in 2007 the NPF was used as a tool for the Scottish Government to focus
on outcomes. It had been accompanied by significant investment in leadership
development which had helped to instil a commitment to a more strategic approach
to government across Directorates. Dr Elliott suggested that, based on his research
so far, the 2018 change to a "whole of society" approach of the NPF had meant that
some of the Scottish Government strategic 'mindset' had been lost and that—

E2 afocus on things such as how many police officers are on the ground is slowly
creeping back as opposed to thinking more strategically about the outcomes
that we are trying to deliver.

Source: Finance and Public Administration Committee 17 May 2022 [Draft], Dr lan Elliott (Northumbria
University and Honorary Chair, UK Joint University Council), contrib. 210

17.  Whilst the move to a whole of society approach had "galvanised some external
interest", Dr French considered the lack of a proper implementation strategy in
Scotland as a key reason for the implementation gap - with the emphasis more on
measurement than on how the outcomes of that measurement then informs
delivery. He contrasted the Scottish Government's approach of appointing senior
officials as "champions" with the approaches in Northern Ireland and Wales that he
considered had been more effective in implementing their wellbeing frameworks. In
Northern Ireland, civil servants were appointed as accountable owners for achieving

i The Scottish Leaders Forum (SLF) is where Scotland’s senior leaders come together to
agree individual and collective action in pursuit of Scotland’s national purpose and
outcomes as set out in the NPF. In March 2022 it published a report into Leadership,
Collective Ownership and Delivering the National Outcomes.

8


https://scottishleadersforum.org/
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18.

19.

20.

21.

22.

outcomes albeit this 'hard' approach focussed on compliance rather than
behavioural change. In Wales, the Office of the Future Generations Commissioner
had mutually reinforcing 'hard' statutory duties (such as statutory review powers)
alongside 'softer' supportive approaches including encouragement and alliance

building. 13

The complexity of the Scottish public landscape for such a small country was
highlighted as an issue and that this "cluttered landscape" may be hampering
delivery of the NPF. It was questioned whether the NPF needs to be more dynamic

and responsive to the multiplicity of plans, strategies and policies. 14 Fife Council
also highlighted that the Scottish Government may not be as joined up as it might
be when comes to looking at issues and highlighted the overly complex local and

national landscape. 9

The Scottish Government's recent National Strategy for Economic Transformation
(NSET) was highlighted a number of times as one example of the lack of
connection between the NPF and other strategies. As SCVO (and others)
explained, NSET "had no mention of national outcomes and maybe a throwaway

line on the NPF." '° As a consequence Scotland CAN B observe that, in relation to
their work supporting businesses to evidence their contribution to the NPF—

2 when we have a system that does not reflect the importance of the NPF, that
does not make it visible, ....it is hard to reinforce that we want everyone to get

behind it. °

Responding to these concerns the Deputy First Minister and Cabinet Secretary for
Covid Recovery (hereafter referred to as the DFM) explained that NSET sets out an
approach to economic development that is "inextricably linked to Covid recovery,
the eradication of child poverty and the achievement of net zero, all of which are
embedded in the national performance framework." He argued that the thinking in
the NSET is non-compartmentalised, collaborative and about engaging sectors of
society rather than the degree to which the structure of a strategy document is

aligned with the NPF. 1

That said the DFM acknowledged the wider concerns about decluttering the public
sector landscape—

£ As time goes on, new policy initiatives are introduced and there are moments
when we have to take stock and simplify some of those exercises. We will look
to do that as part of the work on the national performance framework so that it

becomes ever more meaningful to people and organisations. 16

We also found a diversity of approaches in how the NPF is used by participants at
our engagement events - some saw the NPF as an 'umbrella’ for strategic plans
and performance management. For others, however, it tended to be used implicitly
to inform their work with one participant noting that "its not an obvious, immediate

thing we think about when we make decisions." 14 Scottish Government officials
also saw it as better used to shape and frame longer-term strategies and specific

processes rather than in their day to day work. " For the Open University it was the
SDGs that were used in mapping its activities for recent election manifesto work. 9



23.

24.

25.

26.

27.

28.

29.

Finance and Public Administration Committee
Report on the National Performance Framework: Ambitions into Action, 8th Report, 2022 (Session 6)

Dr Elliott highlighted that in Scotland alignment with the National Outcomes is done

after the fact - that is once policy outcomes have already been decided. 7 This was
borne out by other evidence. For example, Fife Council explained its Local
Outcome Improvement Plan (LOIP) was based on evidence in Fife rather than the
NPF but was then "mapped against it" to check if anything was missed. SCVO
echoed this for its sector, suggesting that—

B2 Success for the national performance framework would be for it to be a
framework that drives the work that is done in Scotland, whether in the

voluntary sector, the public sector or the private sector. 9

Dr Elliott cautioned against focussing on changing the outcomes or indicators of the
NPF without addressing the implementation gap and giving more consideration to
how to make the NPF work—

() It was intended not as a performance measurement framework for counting
specific indicators but more as a decision-making tool to get people thinking
more strategically and collaboratively, across different directorates within the

Government, and beyond it. 8

In order for the NPF and outcomes to become more relevant locally, Dr French
considered that a process of localisation was needed—

g2 Of taking stock of indicators and outcomes and coming up with a valid and
stretching interpretation of what that means in a local context. 8

A number supported the provision of guidance, support and shortcuts from a
position of expertise to enable organisations to adopt and implement the NPF much

better than they currently do. 8 As Carnegie UK highlighted, in other countries
"scaffolding" has been put in place to support an approach to outcomes,
collaboration and joined up working - an approach which is missing in Scotland—

E2 There is no shared understanding or agreement on the process underneath
that [the outcomes] for translating that set of ambitions into something that an
organisation can do nor are the types of things that would enable people to

assess whether it is important for their organisation. 8

Without this, those at our Glasgow event noted that it's difficult for people to "see
what role they can play" and how it relates to local matters. It was felt that the
outcomes are only more meaningful if people understand them. It was suggested
that the NPF should set out what people should expect to see in their day to day
lives if the NPF outcomes are to be delivered, "people should be able to see

themselves in the NPF". 15

There was support from Revenue Scotland and others for building into
organisational reporting "a statement about what we are committing to and how that

ties in with the national performance framework." 9

As we heard from Children in Scotland, this approach needs to extend across all
guidance and strategies though. They noted that even though statutory Children's
services plans from local authorities make an explicit connection with the NPF, the
guidance for those plans "then talks about the getting it right for every child". As

10
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30.

31.

32.

33.

34.

35.

36.

such whilst there are mechanisms for making the link, "it is just about tightening up
and making things more explicit in reporting." 9

One of the most frequently cited examples of a good practice approach to
translating the National Outcomes into delivery was the concept of the 'golden
thread'. As North Ayrshire Council explained—

2 The National Outcomes influence the development of our Council Plan which
outlines our priorities agreed with our communities and is North Ayrshire
Council’s central plan. It forms part of the ‘Golden Thread’ linking national

outcomes through to each employee’s daily activities. 17

Aberdeenshire and East Renfrewshire Councils each also highlighted how the NPF
forms part of a 'golden thread' linking national outcomes through to each
employee's daily activities. At Highland Council however, the NPF shapes "the
organisation where there is alignment with the role of local government or
community planning" whilst at Stirling Council the National Outcomes were in its

LOIP although "we do not currently refer to the NPF in reference to decision

making". 18

COSLA are co-signatories to the NPF and considered that whilst the LOIP has to be

driven by local need it should not be wildly unrelated to the NPF. 9 They explained
that depending upon local need, Local Authorities might make much greater
progress in delivering on some outcomes than others which are not a priority locally.

In order to achieve the 'golden thread' from national level to local level given the
high level and general nature of the national outcomes, Children in Scotland
suggested that "the development of a set of sub outcomes beneath the national

outcomes might help translate them into action that is more usable at a local level."
9

The DFM considered that, although the NPF is highly regarded, "we must grapple
with the complex question of how to translate the ambition that it sets out into
concrete actions for improvement." He regarded it as clear that the NPF is owned
by the whole of society but driven by the Government using encouragement and
engagement with organisations to get them to acknowledge the significance of the

NPF. 16

The DFM was confident that solutions to the implementation gap could be found by
drawing upon the experience of those who use the national outcomes to shape
policy making and service delivery. He supported the approach of the golden thread
as capturing the sense of importance of the NPF but also how budgeting should be
aligned - from the contribution of the individual right through the outcomes in the
NPF. In that regard he explained that the NPF ethos "should be known about not
just by those that deliver public services but those who are engaged in trying to

achieve any of the outcomes". 16 He recognised that "There might be an argument
for some of the description and presentation of that to be more explicit." 16

The DFM welcomed the Committee's inquiry as providing evidence in "highlighting
areas we can improve". He confirmed that the public engagement as part of the
next review of the NPF outcomes will start later in the year and will go further by

11
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considering how the NPF can achieve greater impact. 10

37.

38.

39.

40.

41.

42.

43.

44.

45.

One of the fundamental issues raised in evidence was whether the NPF solely
provides an overarching vision everyone can support or if it should also be used
to deliver that vision. Based on the evidence we received, we consider that the
NPF should both provide the vision and be used to shape delivery decisions. We
also consider there is still some way to go before the NPF is embedded in the
work of all relevant Scottish organisations.

We agree with the DFM that there will be no single solution to addressing the
implementation gap. This report therefore sets out a range of approaches we
consider will support greater progress in addressing it.

We agree with the evidence we received that there should be a 'golden thread'
from the NPF through all other frameworks, strategies, and plans to delivery on
the ground. We consider that the current approach whereby the NPF is
sometimes seen as "implicit" in policy development and delivery does not reflect
the status or importance the Scottish Government, COSLA and others consider it
should have.

We therefore recommend that, as part of the next iteration of the NPF, the
Scottish Government, as the "driver" of the NPF, should set out clearly and
explicitly how the NPF will be used by it in national policy making. The Scottish
Government and COSLA should also collaborate with others across Scottish
society to propose how it can be used by others to drive their policy development
and delivery.

We also recommend that all government (national and local) policies, strategies
and legislation explicitly set out how each will deliver on specific NPF outcomes,
their expected/intended impact on NPF outcomes and approaches to monitoring
and evaluation.

We recognise that such statements in of themselves won't deliver progress
towards delivering the National Outcomes. It will, however, provide greater
visibility of the NPF as the golden thread connecting national policy making
through to delivery. It will also support greater transparency and scrutiny of how
the work of organisations actively contributes towards the National Outcomes. It
should help to make use of the NPF a normal part of the policy process.

We also recommend that the approach of a golden thread is shared widely
across the public sector by the Scottish Government and COSLA as an example
of best practice of incorporating the NPF from national level to local level. That
said, we heard concerns about how best practice is shared and we comment on
this later in this report.

We welcome the DFM's commitment to take stock and simplify policy initiatives
as part of the review and request confirmation of when this exercise will be
concluded. We also look forward to considering the outcome of this exercise from
the DFM in due course.

Throughout this report we highlight a number of areas where progress has been
'mixed' or 'patchy.' A more systematic approach to implementation of the next

12
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iteration of the NPF is needed and we therefore recommend that the Scottish
Government as part of the forthcoming review should also consult on an
implementation plan, to sit alongside the final NPF, which sets out how
organisations will be supported to embed the revised NPF and adopt its
approach.

Wellbeing and Sustainable Development

46.

47.

48.

49.

50.

A number of those we heard from highlighted the opportunity to make greater
progress with delivering on the National Outcomes through the Scottish
Government's proposals for a Wellbeing and Sustainable Development Bill. Oxfam
Scotland highlighted the SNP's manifesto commitment that the Bill will make it a
statutory requirement for all public bodies and local authorities in Scotland to
consider the long term consequences of their policy decisions on the wellbeing of
the people they serve and take full account of the short and long term sustainable

development impact of their decisions. 19

Oxfam Scotland considered that such an approach could narrow the distance

between the ambitions of the National Outcomes and their delivery 19 Wwhilst SCVO
support the calls for a Bill and a future generations Commissioner who could look at
best practice from elsewhere. They consider the NPF needs more resources and

bite. °

Dr Elliott cautioned against using legislation to force public bodies to plan for,
promote, set or account for objectives given they can choose to do so in "a passive
and superficial way, if so inclined." Instead, they could be encouraged through
supportive challenge from a Commissioner, auditor or inspection body and to see

value in fulfilling a duty as a means of promoting their own objectives. 8 Dr French
concluded from his comparative analysis of Wales, Scotland and Northern Ireland
that a combination of soft and hard power approaches (as set out earlier)

maximises implementation outcomes. 13

Oxfam Scotland hopes that the Committee's work, the NPF review, the Wellbeing
and Sustainable Development Bill and the commitment to a future generations
Commissioner can be viewed as a continuum, rather than as four separate pieces

of work. ®

In its Programme for Government for 2021/22 the Scottish Government confirmed
that it would further develop the use of the NPF through the upcoming review of
National Outcomes and through consultation on a Wellbeing and Sustainable

Development Bill. 20 More recently the Scottish Government confirmed (in its
Programme for Government for 2022/23) that it—

£ will explore how to ensure the interests of future generations are taken into
account in decisions made today. This may include placing duties on public
bodies and local government to take account of the impact of their decisions on
wellbeing and sustainable development, and the creation of a Future

Generations’ Commissioner. 2

13
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a1.

We seek clarification from the Scottish Government as to how its review of the
NPF will take account of and impact on its proposals for a Wellbeing and
Sustainable Development Bill and for a Future Generations' Commissioner. We
also seek confirmation of the extent to which the consultation which will form part
of the NPF review, will include consideration of potential 'hard' statutory
approaches alongside 'softer' powers as described to us.

Sharing best practice

52.

53.

54.

55.

56.

57.

A clear message from across our engagement events and evidence was that there
needs to be greater learning from, and sharing of, best practice in delivering on the
NPF. As one private sector participant at our Dundee event explained "Success is
like trade secrets - it isn't shared, so we don't know if we are doing well or

otherwise." ' We heard of many good practice examples of work being undertaken
but which are not recorded, reported on or shared more widely.

COSLA agreed that "the space for sharing and learning from best practice and
evaluating interventions is perhaps missing and could be improved on." It noted
that, while identification of best practice does happen in local authorities, it is shared

more informally through officer networks, for example. 9

At our Glasgow event there was support for the Scottish Government to have a
greater role in providing more data and relevant research, case-studies or examples
of best practice including publishing these on the NPF website (formerly known as
Scotland Performs). This was considered particularly valuable for those
organisations that do not have the resources to commission research or explore

different approaches. 5 Dr French suggested that creating "cross boundary
learning forums and national events to bring together good practice and share
learning" was a 'soft power' strategy that could be adopted to influence and

persuade others to act. 13

The SLF also considered that attempts should be made to capture the contributions
that are already being made by organisations which probably don't know about the
National Outcomes and "do not understand that the thing they are doing is making

that contribution." 22

Building on their work into accountability and leadership of the NPF, the SLF plan to
continue its work by identifying and documenting specific good practice examples

which it hopes will further inspire leaders to take action. 22

The DFM explained that "every effort is made to ensure that best practice is shared
across the community of governance in Scotland". He highlighted the work of the
Improvement Service and the Government's activities through Social Investment
Partnerships. The challenge is "to ensure that there is an appropriate platform to
enable that to be undertaken" and he expressed frustration that good and
innovative elements of practice taken forward in some parts of the country take

longer to reach the rest of Scotland. 23

14
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58.

99.

We heard of many good examples of organisations, projects and services that
are making an effective contribution towards delivering the NPF. Although some
good practice has been published by the Scottish Government, it is disappointing
to hear that learning from, and sharing of, these examples can be reliant upon
word of mouth and informal networks.

We recommend that the forthcoming review considers how good practice
examples and learning can be shared more consistently and publicly across
national and local government, voluntary sector, public and private organisations.
This should include the potential to develop the current NPF website. This
approach is particularly important for those organisations who do not have the
resources to undertake their own research into what works well.

Collaboration

60.

61.

62.

63.

64.

The NPF sets out that, in order to achieve the national outcomes, it aims to get

everyone in Scotland to work together. 4 As the DFM explained the NPF is all about
"encouraging partnership, collaboration and recognising the part that we all play in

improving the wellbeing of people in Scotland." 23 This was echoed by Revenue
Scotland who explained that the NPF could not be delivered without collaboration
and that “ultimately to deliver priorities you need commitment and people to work

together to deliver them.” 9

In 2011 the Christie Commission reported its views on the future delivery of public
services in Scotland. This Commission was established by the then First Minister
and it reported that a key objective of reform should be to ensure that public service
organisations work together effectively to achieve outcomes. As the report warns,
unless Scotland embraces a radical, new, collaborative culture throughout its public
services, both budgets and provision will buckle under the strain. More recently it
has been reported that the COVID pandemic supported 'honest collaboration'

arising from fewer priorities which had enabled greater alignment between partners.
24

We received a number of examples of good collaboration in evidence. Bord na
Gaidhlig highlighted its work with the Faster Rate of Progress initiative which

brought together a range of public authorities to support the Gaelic language. 2
Volunteer Scotland highlighted its Communities National Outcome. A Connected
Scotland, the 2018 strategy for tackling social isolation and loneliness, which was

co-produced by a wide-ranging group of partners. 26

5

COSLA cited a number of examples including its work on Adult Social Care and
Mental Health, explaining that it works collaboratively with the panoply of public
sector organisations in Scotland, the UK and internationally in pursuit of the
development of public policy which will secure progress toward the National

Outcomes. 2/

Participants at our Dundee and Glasgow events, however, had mixed views as to
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whether the NPF encouraged collaboration. Some considered that the NPF “gives
us a reason to be in the same room and can foster an understanding of what other
organisations are collectively trying to achieve.” Others felt that the NPF does
nothing to support different organisations to work together, which may not be helped

by some of the national indicators in the NPF 'working against each other'. 15 we
heard that collaboration can work better when all the bodies concentrate on what
they have in common and when there is a short-term goal, albeit there remain

barriers to sharing data to support collaboration because of GDPR compliance.

5 The SLF explained that current approaches to accountability place more
emphasis on the accountability of lead individuals for the performance of their

organisation rather than their contribution to cross-organisational working. 12

14

The DFM was clear that the principal areas of the Government’s policy agenda —
economic recovery from Covid, the eradication of child poverty and addressing
commitments on net zero - won't be achieved without collaboration, given they cut
across the National Outcomes. He also recognised, however, the ongoing challenge
for Government in working beyond compartments—

E2 we must encourage a collaborative, non-compartmentalised approach to policy
making to ensure that we achieve the Government's policy objectives in a

fashion that achieves the aspirations of the national performance framework. 16

He added that it is also an ongoing challenge in Government to move from
transactional interactions with third sector organisations to a more holistic approach.
He highlighted that the Cabinet and Ministers are also looking very extensively at
the delivery of priorities but that Government probably needs to look at whether the
NPF is as influential in decision making as it could and should be. The formulation
of the child poverty delivery plan was cited by both Scottish Government officials
and the DFM as a good example of cross-governmental collaboration which has

resulted in a much broader and more relevant intervention. 16

67.

68.

One of the key aims of the NPF is to encourage everyone in Scotland to work
together to deliver its vision and as we heard this shared vision provides, for
some, the impetus for collaboration to happen. However, as with other aspects of
the NPF, the evidence we received is that progress is 'patchy'.

We heard many good examples of collaboration, and capturing these as good
practice examples as we recommend above, should support greater progress.
We note the evidence that the COVID pandemic has led to better collaborative
working in some areas and seek confirmation from the Scottish Government and
COSLA that they will seek to capture and share those lessons.
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Accountability

69.

70.

71.

72.

73.

74.

75.

The SLF in its Report into Leadership, Collective Responsibility and Delivering the
National Outcomes found that "the current status of accountability against the NPF
is ‘patchy’.... Put simply, if organisations are not being asked to consistently account

for their role in achieving the national outcomes, it is unsurprising that the NPF is

not a significant feature in how most organisations plan and deliver their work." 12

As Public Health Scotland explained, if the NPF is to be taken to the next level, it
needs to have "more teeth" with regard to accountability and suggested a

multifaceted approach of "leadership, scrutiny and accountability” to support

progress. °

The evidence we heard is that there are a variety of experiences in relation to
accountability for performance against the National Outcomes. At our event in
Dundee some considered that where the NPF is built into organisational strategic
planning, accountability for its delivery is implicit, but otherwise it was less clear

whether accountability was directly focussed on the NPF. 14 For Public Health
Scotland accountability was strongest at Board level given its focus on the strategic

plan which has the strongest explicit link to the NPF. 6 Scottish Government officials
considered there was less clarity as to how the NPF is used by the Parliament and

the outside world for scrutiny. /

The SLF explain that, alongside meeting the needs of its service user, good
accountability systems should also—

E2 Have an improvement focus; support learning and continuous
improvement....that future delivery can be enhanced. This improvement focus
is the key incentive for organisations to engagement willingly in the

accountability process... 12

Oxfam Scotland considered that with the removal in 2018 of all of the time-limited
purpose targets in the NPF it is quite challenging to build accountability for what
progress is to be achieved and by when. They suggested some time limits would
help with scrutiny of the policies and spending choices and testing the assumptions

of the Scottish Government and local authorities.

Carnegie UK highlighted how the Welsh model had delivered greater accountability
where the Wellbeing Commissioner and Audit Wales agreed to collaborate to make
best use of each set of statutory powers. This is not only in relation to reporting and
research but also in the ability to request information to publicly hold to account
Welsh public services and bodies for delivering their national outcomes. This also
extends to having processes in place to show how public bodies are trying to have
regard to the national outcomes and goals in the work that they do. Carnegie UK

contend that this is the key accountability route Scotland is missing. 8

We heard suggestions that the current "all of society" approach to the NPF limits
accountability as it is impossible to hold everyone to account for everything. Some
suggested a more prescriptive approach to assigning outcomes to organisations
would be preferable, for example by requiring specific agencies to have regard to
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specific outcomes and then nominate to whom they are accountable (such as the
Parliament, specific Committees, a commissioner or Audit Scotland). Carnegie UK
explained that, in the absence of this, the current requirement in the Act that
organisations must "have regard to" the National Outcomes gives the perception

that this is "voluntary" even though it isn't. 8

Others however, such as COSLA, argued that "having regard to" has a legal
standing that is not insignificant. They suggest that there is a risk that if the term
was strengthened, everything then becomes a priority, whereas the "have regard to"
duty provides necessary flexibility to consider prioritisation within the NPF and the
outcomes that need to be focused on locally. It also provides an opportunity to focus

delivery on really urgent aspects when that is necessary. 9

Carnegie UK also considered the approach of prescribing accountability for certain
outcomes to certain organisations problematic as it isn't always possible for
changes in performance to be solely and directly attributed to a specific action that
was carried out. They explained that, instead, what "we can say is that we are

making a contribution to that outcome." 8 In that regard incentivising good

behaviours would be more productive than mandating behaviours. 22 ps the SLF
set out—

E2 Reinforcing and rewarding those organisations who have set out how they
deliver against the NPF, making it easier to be held to account for that delivery,
will play significantly into incentivising and motivating leaders involved in

delivery to engage willing in the accountability process. 12

The DFM is not persuaded by a more prescriptive approach from Government and
is, instead, interested in making sure people are empowered at a local level to
define the solutions that work for them, provided they contribute towards the
National Outcomes. The Scottish Government approach has been one of
"encouragement and engagement with organisations" to ensure they acknowledge

the significance of the NPF. 23

Given the removal of timebound targets from the NPF in 2011, the DFM was asked
whether introducing milestones might be a more effective way of assessing
progress toward the National Outcomes. He responded that it is a mixed picture
with some statutory targets in some areas such as child poverty and net zero
inevitably requiring a "degree of intensity that is commensurate with those targets".
As such, the NPF should enable the Government to compare progress from one

year to the next and judge whether it is satisfactory. 16

80.

81.

As the Scottish Government acknowledges, its approach has been "more carrot
than stick" when it comes to the use of the NPF to influence policy making and
delivery. Based on the evidence we received, we consider that there needs to be
a better balance between these two with more consistent use of accountability
mechanisms. We explore what this means in terms of scrutiny and leadership
later in this section.

We are persuaded by the evidence we received that, at this time, the need for
local flexibility to respond to local needs outweighs the arguments for
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strengthening the current requirement that public bodies must "have regard to"
the NPF. The counter balance to that is, however, that there needs to be a
considerable strengthening of scrutiny over how organisations have had regard to
the NPF.

82. The Welsh approach of using both 'hard' statutory powers alongside 'softer'
encouragement, relationship building and sharing good practice has much to
commend it. We therefore seek confirmation of the extent to which this approach
will be considered as part of the review of National Outcomes and the proposed
Wellbeing and Sustainable Development Bill.

83. We acknowledge that some National Outcomes might be subject to greater focus
for action than others as a result of explicit Government priorities such as the
economic recovery from COVID. In those circumstances, however, it is unclear
how the other National Outcomes can secure greater focus when it is not
possible to compare, over time, how any progress made compares with what was
expected. We therefore seek confirmation that the consultation which forms part
of the next review will explore providing time-bound milestones/objectives to
provide a greater focus and assessment of the rate of progress towards
achieving National Outcomes.

84. We note that the SLF is currently working on how and what incentives might
encourage people to engage with the NPF and we look forward to the outcome of
that work.

Measuring Contribution and Indicators

85.Currently the NPF uses National Indicators to measure progress towards achieving the
National Outcomes. There are 81 National Indicators and, as at 11 July 2022, in most
cases (36) performance is maintaining, whilst improvement is seen for 14 Indicators, and
for 10 Indicators the position is worsening. However there is no data for 21 indicators. The
Scottish Household Survey is the source for nine of the “missing” indicators, whilst the
Scottish Health Survey is the source for a further four. In six cases no data is available as

the indicator is still in development (see Figure 3). 28 1n our engagement event with
Scottish Government officials it was acknowledged that the higher level purpose and
outcomes were used more extensively that the specific indicators measures in the NPF

(albeit they were considered to have a role in improving transparency). 15
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Figure 3 - Progress made against the National Performance Framework National
Indicators for each of the National Outcomes as at 5 September 2022

How is Scotland performing?
National Indicator performance | As at 5 September 2022

Children and Young People
Communities
Culture

Economy

Education
Environment

Fair Work & Businass
Health

Human Rights
International

Poverty

B Improving B Maintaining
B Worsening No performance data

Source: Scottish Government

Source: SPICe infographic of Scottish Government data

Measuring progress against the National Outcomes can be challenging especially
when it relies on multiple organisations for delivery and across a number of policy
areas. As we heard it can be achieved through collaboration - for example SCVO
explained it had worked with the Scottish National Investment Bank to agree proxy
measures which enable it to demonstrate how investments would impact on

National Outcomes. 2

There were questions about whether the current approach of National Indicators
provided the best measure by which an organisation's progress against the NPF
should be assessed. Some suggested that rather than scrutinising the delivery of
the National Indicators, organisations should instead be held to account for their
contribution to the National Outcomes. Oxfam Scotland explained that there will
always be some reticence about accountability for specific outcomes given they
require multiple actors to drive progress but that —

£ there is a difference between that and holding people to account for
transparently showing where they are contributing. 9

Dr Elliott explained that a similar philosophy exists behind the UNSDGs which are
meant to be stretching ambitions with the expectation that people will make
progress towards those goals. As such the question is how to measure progress
and "thinking about the processes instead of focussing on the granular details that

arises from the specific measurement of things." 8 There is also a role for
parliamentary Committees in considering how they scrutinise the NPF outcomes
rather than taking a granular approach to specific indicators. This includes
considering whether the indicator acts as an outcome indicator, whether it is a proxy
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89.

90.

91.

92.

93.

94.

95.

indicator and whether it is a relevant indicator for the current times. &

This approach also reflects emerging academic consensus according to Dr French,
whereby attributional accountability is reframed to being about contribution. For
example, where Government is held to account for its contribution to a broad range
of national outcomes or indicators in a contextually specific way.

He added that in the Welsh example the accountability process begins with the
creation of a stretching contribution plan about areas beyond the boundary of each
organisation in order to make a broader impact. The Commissioner's oversight
function provides the necessary information to enable a valid assessment of who

has stretched themselves and who has not. 8

This approach of holding organisations to account for their contribution towards
National Outcomes rather than solely on their delivery of National Indicators was
supported in other evidence we heard. Carnegie UK described it as—

£ We are trying to find a way to hold people accountable for the bit that they can
be responsible for, which is how they explain how they are changing their
behaviours in light of the information that comes through the national outcomes

and national indicators, so that we can see the golden thread. 8

COSLA highlighted the difficulties for local authorities in demonstrating their
contribution to National Outcomes. This was in part because the underlying
indicators sit at national level or break down in ways that are challenging for local
authorities to reflect their exact contribution to. They explained that, as a result,
local authorities link to the NPF through their LOIP although the timing of refreshing
the LOIP and the NPF didn't necessarily coincide —

E2 Although there is frequently a clear link between those things, the submissions
show that that link is not always explicit. 9

The challenge of measuring progress is recognised by the Scottish Government - in
a December 2021 blog on "improving how we predict and measure our impact",
Scottish Government officials noted that in relation to some sectors—

E2 All public authorities in Scotland need to demonstrate their alignment to, and
impact on, the NPF. And we would like the third and private sectors to do that
too. Yet we currently have no way to collect, measure, analyse, report and
communicate the impact of multi-sector activities on the National Outcomes.
We also have no way to enable different sectors (charities or businesses, for

example) to evidence their contribution to achieving the National Outcomes. 29

As such it was proposed that streamlining and standardising a way to collect,
measure, analyse, report and communicate the impact of multi-sector activities will
be game-changing and suggested that technology would assist.

We also heard requests for simplification of reporting with some highlighting the
challenges of multiple reporting deadlines for projects or the resources used to

provide reports that are then never asked about. 9 The Open University and others
recognised and supported the importance of being accountable through reporting,
but suggested that a more proportionate way may be for a single approach (with all
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the required information). Children in Scotland supported this suggesting that "if we
focus outcomes around a national set of outcomes that might help streamline
reporting approaches so we do not have to report in different ways to different

funders." 2

The DFM highlighted the role of the Accounts Commission in scrutinising individual
local authorities. He also explained that the Scottish Government's performance
approach puts challenging demands on organisations in relation to what is expected
of them—

B2 We have to satisfy ourselves that organisations are operating with good will in
a direction that will help us to achieve the national outcomes. 16

97.

98.

g9l

100.

101.

We acknowledge the difference between tracking progress towards delivery of
the National Outcomes (through indicators) and organisations being held to
account for their contribution towards making such progress. As we heard many
feel they are scrutinised on their performance against the former, when it should
be the latter, particularly given the collaborative approaches needed for some
National Outcomes to be realised.

We recommend that the next NPF review should consider the extent to which the
Scottish Government, local government and others should be more
systematically and consistently held to account for their contribution towards the
National Outcomes. As we have recommended earlier in this report,
consideration should be given about whether organisations should have to be
more explicit as to how their activities contribute to the NPF so as to support
scrutiny.

We also seek an update from the Scottish Government on what progress it has
made in "streamlining and standardising a way to collect, measure, analyse,
report and communicate the impact of multi-sector activities" since this issue was
highlighted in 2021.

We are very concerned that a number of National Indicators still have no data,
almost five years after the last review. This hampers the ability to fully track and
scrutinise progress in those areas. We therefore recommend that the next
iteration of the NPF includes a set of indicators which have been agreed,
between Scottish Government, local government and relevant sector
representatives, to best track progress in delivering the outcomes. We consider
that these should not be left for development.

As part of that work, we recommend that the Scottish Government should work
with Local Government and others, as appropriate, to better harmonise the
National Indicators with various existing measurement frameworks in the public
sector to simplify the reporting requirement for organisations.

Scrutiny Bodies

102.

The SLF described the potential for a "virtuous circle" of scrutiny to be created,
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103.

104.

105.

106.

107.

108.

whereby boards, internal audit, external audit, funders, council Committees and
Parliamentary Committees are scrutinising organisations which are then making
changes as they go. All of which then leads to greater progress in implementing the
NPF. As the SLF contends—

€2 It should not be the case that the corporate plan and Parliament are the two
ends of the chain with nothing in between. 22

As we heard, the introduction of the NPF has heightened the importance of external
scrutiny taking a longer term outcomes based approach to work, considering how
different bodies and agencies work together to address complex cross-cutting
issues such as the drive towards prevention, addressing inequalities, supporting

sustainable and inclusive growth and improving wellbeing. 12

Carnegie UK suggested that Audit and scrutiny bodies have been slow to
incorporate the National Outcomes into their work, though Audit Scotland has been

making progress in this field more recently. " The SLF explained that creating an
alignment between audit and inspection approaches and the NPF has proved
challenging—

E2 as scrutiny bodies have sought to implement these new models of scrutiny
alongside their existing statutory commitments and because the NPF is not

used to drive or frame the introduction of new scrutiny regimes. 12

This was borne out in the evidence we received. Whilst Councils may be audited
indirectly against the NPF, COSLA agreed with Fife Council that there are
inspection and regulatory regimes that are not aligned to the NPF but which "might

look at other explicit performance measures. As we all know, that drives behaviour."
9

COSLA considered that "there is a good opportunity over the longer term if we can
better align all regulatory inspection and audit regimes to focus thinking on an

outcomes approach." 9 Fife Council added that it has as much to do with the
capabilities of the people who work in organisations (such as skills to analyse data
and the evidence of what is making a difference) as with how the performance

regimes are set up. 9

There were also mixed views as to the extent to which national and local
government and the Scottish Parliament had risen to the challenge of effectively
scrutinising progress towards the NPF outcomes. The SLF reported that whilst
there had been some notable successes in scrutiny of the NPF at parliamentary
level, the NPF is not routinely embedded in political scrutiny such as the work of
parliamentary Committees, or councils' equivalents. As a result the NPF gets—

E2 less focus in the short-term than monitoring and reporting on service-specific
factors.

This was echoed by others who observed that they are not subject to specific
questioning about how they contribute to the National Outcomes when appearing
before Parliamentary Committees although, as Registers of Scotland explained,

they may get questions related to aspects of the National Outcomes. 30 Fife Council
highlighted that the emphasis seems to be on reassuring rather than challenging,
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such that when reports are taken to Committees—

£ we are throwing lots of numbers at you and showing how we are measuring
things and if the numbers are going down, there may be a good reason for that.
However, who is asking difficult questions about whether we are making a

difference and making things better. 9

In contrast, Dr French highlighted that the Scottish approach to the NPF (compared
with Welsh and Northern Ireland wellbeing frameworks) shows that Scotland has
the most significant usage of National Indicators in parliamentary scrutiny. He
added that the NPF has benefited from a degree of "solidity" and recognition
compared with the national outcomes and indicators in Northern Ireland and in

Wales where it is the Act that is more often referred to. 13

The SLF also saw a role for organisations such as the Public Bodies Unit at the
Scottish Government, given their role in providing support with inducting board

members, in ensuring that the NPF and the National Outcomes are used by boards.
22

The Welsh approach of collaboration between the Welsh Futures Generation
Commissioner with Audit Wales was once again highlighted as a good example of
where making the best use of statutory powers has been influential in shifting
practice. Carnegie UK considered a Scottish Wellbeing and Future Generations
Commissioner as one mechanism to better incorporate the National Outcomes into

the work of Audit and scrutiny bodies. 1

The DFM highlighted the roles of Audit Scotland and parliamentary Committees in
scrutinising Ministers as well as Ministers themselves examining whether proposed

policies are consistent with the NPF. 16 Whilst the Scottish Government has no
scrutiny role in relation to the performance of local government, the DFM
recognised that the Accounts Commission does. As such when it looks at individual
councils—

E2 | would be surprised if | did not see some commentary on the degree to which
the local authority's planning and thinking were aligned to the National

Performance Framework. 23

113.

114.

We recognise that boards, internal audit, external audit, funders, council
Committees and Parliamentary Committees all have a role to play in effectively
scrutinising the progress being made towards achieving the National Outcomes,
as well as the contribution of organisations to that progress, if the "virtuous circle
of scrutiny" is to be achieved.

Our view is that there needs to be a refocussing of scrutiny onto the NPF and as
we have stated in previous reports "a repositioning of the NPF at the heart of
Government." To better deliver on the virtuous circle of scrutiny we recognise the
Finance and Public Administration Committee has a lead role in enhancing NPF
scrutiny work across Parliamentary Committees. We also recommend that:

» Supported and facilitated by the Finance and Public Administration
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115.

Committee, the Conveners Group at the Scottish Parliament also considers
how Committees can further embed scrutiny of the NPF in Committee work.
More generally we consider that Parliamentary Committees should be more
explicit about how their work impacts on specific National Outcomes;

» The Scottish Government, along with local government and scrutiny bodies,
consider the extent to which scrutiny, audit and regulatory regimes are
aligned with the NPF;

» The Scottish Government's Public Bodies Unit reviews the extent to which its
work with new and existing board members supports Board members to
deliver effective scrutiny of the NPF.

Our other recommendations in this report, such as more explicit statements of the
contributions organisations make towards progressing the National Outcomes,
should also support Parliamentary Committees and others to provide greater
scrutiny.

Leadership

116.

117.

118.

119.

In order to make greater progress towards achieving the National Outcomes we
heard that, alongside scrutiny and accountability, leadership has a key role. As the
SLF set out in their report—

g Crucially if enough leaders make some small changes then this change in
collective approach can start to change the accountability system they all work
within. We therefore conclude that starting with asking individual leaders to
consider what action they can take, within the role they hold, will be the most

expedient way of making rapid improvement. 12

However what they found was that "leaders across the public services have told us

that they feel held to account for many different, potentially competing demands." 12
Scottish Government officials also considered that leaders across the public sector

are not really held accountable for delivery of the NPF. /

The SLF also reported that, despite no consistent approach to holding organisations
to account for their delivery of National Outcomes, many organisational leaders do
seek to show how they are contributing as "its the right thing to do" even if they are

not asked about it. 22

The Auditor General for Scotland highlighted that without encouragement and
measurement of shared accountability alongside leaders being held to account for
their organisational objectives—

g there remains a risk that leaders will prioritise their individual organisation’s
performance within their organisational boundaries over any shared objectives.
31
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Responding to the question on whether leaders feel accountable for delivering
change, the DFM recognised the work of the SLF which is made up of public sector

and other leaders. Given this, he did not consider that "there is an absence of

engagement and accountability on such questions." 16

In relation to how to increase the pace and intensity of progress towards the
National Outcomes, the DFM acknowledged that it—

£ is about the political leadership that we put in place to move the organisations.
We might need to think of the different policy solutions that will enable that to

be the case and give particular areas of policy greater priority than others. 16

122.

123.

We agree that effective leadership, allied with a focus on challenging leaders on
how they are contributing to the National Outcomes, are key mechanisms to drive
progress in delivering the National Outcomes. For us this starts at the top with
Scottish Government Ministers, Council Leaders and COSLA leading by example
in holding their colleagues, senior officials and other leaders to account for their
contribution to the NPF. As the driver of the NPF, we therefore seek confirmation
of how Scottish Ministers ensure that their officials and public bodies are held
accountable for the NPF outcomes along with examples of where this has been
done successfully.

The Scottish Leaders Forum report also makes a number of other
recommendations on how leadership can be strengthened "starting with asking
individual leaders to consider what action they can take, within the role they hold"
which will, they explain, be the most expedient way of making rapid improvement.
We commend this report to the Scottish Government and request confirmation of
how it will be used to inform the work of the next review of the National
Outcomes.
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Money matters

124.

125.

126.

127.

128.

129.

130.

A theme running through the Committee's pre-budget and budget scrutiny 2022-23
was the extent to which the National Outcomes in the NPF influence policy-making
and spending decisions. Indeed, in both reports, we recommended that "the
Scottish Government considers how the National Performance Framework could be
more closely linked to budget planning". We reiterated this recommendation again
in our Report on Investing in Scotland's Future: Resource Spending Review
Framework, and expressed our disappointment that the Scottish Government did
not respond to this recommendation in previous reports.

That this response is outstanding is perhaps unsurprising given the evidence we
received that the National Outcomes do not play a significant role in decisions on
spending priorities or in providing funding. It also appears that funding or grants
provided were also not contingent on delivery of the National Outcomes with some
at our Glasgow event highlighting that there is "no obvious link" between the NPF

and funding allocations made to the third sector and public bodies. 15

Local authorities are responsible for a large proportion of the National Outcomes
but consider they do not receive proportional funding to support that work. COSLA
highlighted the tension between local authorities using their limited funding on local
priorities (for example identified through LOIPs) and "funding which is provided only
for those centrally favoured solutions and is often short term in nature." They
consider that there needs to be an acceptance across the Scottish Government that
local outcomes, developed in the context of driving toward National Outcomes, are

a proper and valid way to achieve National Outcomes. 21

In fact we heard that funding decisions are significantly influenced by other drivers.
Fife Council explained it does not assess grant awards against their contribution nor
map awards to the National Outcomes directly. Instead the focus is on the
contribution that is made to the Plan for Fife ambitions and the service plan
priorities of the relevant funding service. Stirling Council explained that public
funding is "largely not contingent” on demonstrating delivery of the National

Outcomes." '8 Fife Council and others highlighted the benefits of retaining flexibility
in how funding is spent as being important to ensuring that local priorities and

needs of areas are delivered upon. 9

The Open University explained that rather than the National Outcomes, its outcome
agreement with the Scottish Funding Council was its guiding document. SCVO
explained that in terms of scrutiny, "we have never been asked how all the grants

that we get from various people contribute to national outcomes." 9
As the Sustainable Development Goals (SDG) Network observed—

g2 it naturally follows that it will remain highly likely that other organisations or
public bodies will not link spending priorities to the National Outcomes and the

SDGs if the Scottish Government themselves do not lead by example. 32

The Auditor General for Scotland explained that, whilst the NPF has laudable long-
term aims which are widely supported, for example the National Outcome to
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support people being well educated, skilled and able to contribute to society —

g it's not clear how this outcome, and others like it, link to spending across
Scottish budget portfolios and how the Scottish Government and its partners
are measuring the success of that budget spending against the aims of the

NPF. 31

As highlighted by some who attended our Glasgow workshop, money matters as

"those who provide the funding drive measuring and reporting." 5 The SLF
explained that how budget processes work, nationally and locally, can often run

counter to taking a well rounded outcomes-based approach. 12

The Scottish Budget and the accompanying Equality and Fairer Scotland Budget
Statement identify at a portfolio level which National Outcome each portfolio
contributes to. Scottish Government officials acknowledged, however, that the NPF
is not really used for allocating spending so it not part of the budget decision-

making process within Government albeit it may be helpful in prioritisation. /

There was support from a number of organisations, including Children in Scotland,

for better linking of funding decisions more specifically to the National Outcomes. 9
Citizens Advice Scotland said it would like to see funding models recognise and
prioritise outcomes for individuals and communities. This would, they consider,
reflect a shift in the funding paradigm away from output and input measures. They
highlighted how progress had been made with the COVID recovery and Child
Poverty Strategies, along with —

£ positive discussions about placing outcomes as central to funding agreements
but there is more to do to see this replicated across National and Local

Government as a whole. °

Dr Elliott cautioned against seeing the forthcoming review as an opportunity to take
a more directive (or ringfencing) approach to service delivery given "it has not

proved to be particularly successful in delivering outcomes." !

Others observed that currently decisions may be made on where to spend money
before the assessment of how that activity may contribute to National Outcomes.
Carnegie UK, for example, highlighted analysis undertaken on budgeting for
children's wellbeing where policy assessment against the National Outcomes was
ad hoc and, rather than assessing how people in Scotland are doing against the
National Outcomes and then considering where to spend the money -"It is the other

way round." / They added that the assumptions used to justify spending were also
difficult to access from outside government. It was recognised though that such a
wellbeing approach to budgeting would turn the whole process on its head and
would take a considerable number of years based on the experience in New

Zealand. ’

Some raised the issue of multiyear funding and how "insecure funding" leads to

poorer outcomes. 15 As SLF explained, if multiyear funding was provided then it
would mean that less time is spent on monitoring and "thinking about things over
and over again and preparing for the next year and the year after that." Instead the
focus of scrutiny could be on the longer term and, for organisations, on the
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137.

138.

139.

140.

141.

142.

collective approach to securing funding. 22

This year the Scottish Government published multiyear indicative funding through
its Resource Spending Review (RSR) - the first RSR since 2011. During its inquiry
into the Framework for the RSR, and in previous budget scrutiny, the Committee
heard repeatedly that it is difficult to see how the Scottish Budget and the RSR link
with the NPF. As Fraser of Allander explained—

£ where we often have problems and why we cannot make a link between the
budget documents and the NPF is that the finance teams that work on the
budget are often not given responsibility for ensuring that a budget document
links to the NPF-...it is for the policymakers in the individual parts of the
Government to ensure this is a link, but when the big decisions are being made

in the finance teams, that link does not work. 33

Collaboration in budgets was also seen as a challenge if agencies work together to
deliver improvements and, once delivered, any savings generated do not benefit all
of them. The question was asked how organisations, in those circumstances, are
incentivised to act when they may not ultimately benefit financially from their
investment. Public Health Scotland considered that is why it is important that there
is joint accountability on the NPF rather than the present approach whereby each
individual organisation is statutorily accountable for delivering what it is directly

responsible for. 9

There is also a challenge in moving budgets from day to day reactive spending to
more proactive spending in areas such as prevention and early intervention which
might better support the delivery of NPF outcomes. As Children in Scotland
explained this is because some difficult decisions need to be made about
prioritisation and until they are made "we are probably just going to keep on going

round and round in circles." 9

Financial constraints and a lack of sustainable funding were highlighted by some,
such as East Renfrewshire Council and Children in Scotland, as a barrier to new
ways of working or innovation when resources are needed to deliver on more

immediate challenges. 18

When asked whether budgetary constraints impact on the delivery of the NPF,
Scottish Government officials, however, considered that whilst there was some
impact “sometimes more money is not the best thing.” As such, financial constraints

can focus and optimise delivery where you can “get more bang for your buck”. ’ Fife
Council also considered that funding does not necessarily lead to better practice
and better outcomes but they advocated less ring fencing of budgets and using an

evidence base to inform new approaches and develop best practice. 9

Oxfam Scotland noted that there had been some positive developments in that the
Scottish Budget now details the “primary” and “secondary” National Outcomes
which spending by different government portfolios is designed to support. That said,
Oxfam Scotland considered that there could be clearer links established between
each National Outcome and the spending decisions put in place to help achieve
them whilst recognising that progress will also be driven by a range of non-spending

decisions. 19
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Finally, we heard from Scottish Government officials about the difficulties in framing
commercial contracts that reward those who contribute to the NPF. For example, in
previous tendering exercises, issues such as health and wellbeing of staff,
promotion of tourism had been flagged and addressed by those tendering but had

not necessarily been included in the original specification or advert. 7

The DFM acknowledged the importance of budgeting aligning with the NPF in
seeking to achieve the National Outcomes —

£ Inevitably, funding and policy decisions at an operational level will have

enormous significance for whether those aspirations are achieved. 16

He recognised, however, that improvements could be made in areas such as
budgeting for outcomes and integrating the NPF into the Government systems and
processes. He observed that the challenge arises if there is an emergency or critical
intervention required when it is difficult to not fund that whilst at the same time as
trying to encourage more preventative spend. Whilst more and more of the Scottish

Government's funding decisions are being aligned to preventative interventions, the

need to respond to critical interventions remains. 16

The DFM was asked if there is a place for the performance of organisations to be
assessed on their ability to align funding with delivery on National Outcomes -
potentially rewarding those that do or penalising those that don't. He replied that
that was not the route the Scottish Government had gone down, instead focussing
on encouragement and engagement with organisations. That said, the Scottish
Government would give those issues consideration if the Committee "comes to

conclusions on some of those questions" as part of its inquiry. 16

147.

148.

149.

150.

We acknowledge that linking the Scottish Budget to outcomes is complex and
that, given the breadth of the National Outcomes, it could be said that if
organisations spend money on improving people's lives then arguably they are
implicitly aligning spending with the NPF. The Scottish Government has, however,
a budget of over £45 billion and as the "driver" of the NPF should be much more
than a facilitator or provider of strategic direction to other public bodies.

It is therefore disappointing to hear that the NPF is not seen as explicitly or
transparently driving financial decisions by the Government nor as a mechanism
by which organisations are held to account for spending funding effectively.

As we have already recommended the NPF needs to be used more
systematically and explicitly to influence decision making if it is to be the golden
thread from which all other policies and strategies connect to delivery on the
ground. Whilst we do not support greater ringfencing of funding we do consider
that there needs to be a closer alignment of those who advise and take funding
decisions in the Scottish Government with the NPF. Allied to this is greater
scrutiny and accountability over how the decisions they take will contribute
towards the National Outcomes.

More specifically we recommend that the Scottish Government and COSLA
consider how, as recommended by the SLF:
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* money can be allocated based on an understanding of the activities, outputs
and intended impact of the programmes it will fund, including their
contribution to the NPF;

» funding can be used to incentivise collaborative working to overcome some
of the barriers caused by delays in when and who benefits financially later on
from any longer savings;

* commissioning procurement and grant giving is focussed on, and aligned
with, improving outcomes linked to the NPF.

Other sources of funding

151.

152.

153.

154.

Since creation of the NPF in 2007, Scotland’s fiscal arrangements have changed
considerably, with the further devolution of taxation and welfare powers, shared
funding arrangements (City and Region Deals), and replacement EU funds (UK
Shared Prosperity Fund, Community Renewal Fund and Levelling Up Fund) passed
directly to local authorities. While public sector bodies, including local authorities,
are required under the 2015 Act to have regard to the National Outcomes in
carrying out their functions, the Act does not apply to governance structures for City
and Region Deals or replacement EU funds.

During evidence to the Committee on 24 February 2022, the then UK Government's
Secretary of State for Levelling Up, Housing and Communities was asked whether
Scottish Government priorities, such as the NPF, are considered in decisions on
targeting replacement EU funds. He said that “we will take the Scottish
Government’s priorities into account, because we want to reach agreement
wherever possible”. He added that, where UK and Scottish Government priorities
differ, resolution to the satisfaction of both governments, “ideally would be done

through open, regular dialogue and honesty on our part about where we might
” 34

diverge”.
The DFM explained that the Scottish Government has made clear to the UK
Government its frustration and dissatisfaction with the arrangements for the UKSPF
which —

E2 Does not provide a satisfactory opportunity for us to ensure that the
expenditure- which, before the new arrangements, would have been aligned

with the direction of policy travel in Scotland — will be so aligned in future. 16

The DFM acknowledged that "have regard to" in the Community Empowerment
(Scotland) Act could be replaced with "must be aligned with" in future which might

place a higher level of obligation on public authorities to ensure such expenditure

might be made to align in future. 16

155.

Since the NPF was introduced in 2007 public sector spending and tax raising in
Scotland has become much more complex. There is also now a potential for a
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significant level of UK Government funding to be spent in Scotland which does
not necessarily reflect the priorities in the NPF. Given this, we consider that the
UK Government should take account of the National Outcomes when considering
its spending in devolved areas.

156. We also recommend the Scottish Government and COSLA review the
organisations subject to the Community Empowerment (Scotland) Act 2015
"have regard to" duty to ensure it captures the range of bodies that receive public
funding and which are now operating in Scotland.
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The review of the NPF

157.

158.

159.

160.

161.

162.

163.

The Scottish Government will shortly begin seeking views as part of the forthcoming
review of the National Outcomes. As the DFM explained that review will be
informed by public engagement undertaken through a range of approaches which
may include community gatherings and surveys.

In February 2022 the Committee wrote to the DFM seeking an extension to the
statutory 40 day consultation period the Scottish Parliament has to consider the
results of the NPF review, including any proposals for revisions to the National
Outcomes. This was in light of concerns from previous Parliamentary Committees
regarding the impact of this short timescale on their scrutiny during the review of the
NPF in 2018. Responding, the DFM committed to explore this further and asked his
officials to liaise with the Committee on how much additional time may be required,
and how this fits with the programme for the review overall.

Oxfam Scotland advocated for far greater depth and quality to the public
consultation for the next review in order to give it legitimacy and to ensure that—

E2 The national outcomes were right in the first place or then to involve the public
in reporting - ensuring that lived experience goes side by side with hard data -
and scrutiny.

As we heard there is also more that can be done to encourage greater engagement
from Business, the public and media. Carnegie UK and COSLA both highlighted the
role of the media in influencing the culture and public perception of public services.
They both suggested that proactive work with the media was needed if there was to
be a change of focus from inputs and outputs, and towards being held to account
for outcomes and system-change through the NPF. The Commissioner's office in
Wales was highlighted as having a prominent media role including encouraging
thinking about social progress in the round through its public engagement and

outreach activities. 2

The language of the NPF was also raised with us - with the confusion between
"NPF" as the acronym for the National Performance Framework but also for the
National Planning Framework one such example. At our Dundee event some
participants recognised that the NPF is a "well being strategy" while noting that this

was intangible, opaque and is not relatable to the public. 14

There was some support for the NPF to be renamed as a "National Wellbeing
Framework" which Dr French explained might excite people more and move away
from the performance element which is usually something an organisation uses to

regulate its processes. 8 He considered that the use of Wellbeing in the Welsh Act
had led to its greater traction in Wales than if words with a performance focus had

been used. 8

Carnegie UK agreed that Wellbeing was a concept that people can convene
around. They considered that the current language is a significant barrier to wider
societal use of the framework as people outwith the Scottish Government do not

see themselves as having a role to play in a "performance" framework. 8

33


https://www.parliament.scot/chamber-and-committees/committees/current-and-previous-committees/session-6-finance-and-public-administration-committee/correspondence/2022/national-performance-framework-extension-of-consultation-period
https://www.parliament.scot/-/media/files/committees/finance-and-public-administration-committee/20220307_dfmtoconvener.pdf

164.

165.

166.

167.

Finance and Public Administration Committee
Report on the National Performance Framework: Ambitions into Action, 8th Report, 2022 (Session 6)

In June 2008, the Scottish Government launched a website designed to present
information on how Scotland is performing against the range of indicators outlined
in the National Performance Framework. Public Health Scotland highlighted how
the COVID real time data can really engage the public and some of the recent

learning from that could be built upon for the NPF. 9

The potential for the NPF website to capture public interest in the NPF and
communicate its values was raised by Dr French. He contrasted its historically low
engagement rates from the public and media in Scotland with the scaffolding of

guidance, outcomes indicators, and stories provided by the Commissioner in Wales.
8

Oxfam Scotland highlighted that whilst progress is being made in reporting and in
improving the disaggregation of data, the data on equalities could be improved.
Given some of indicators set in 2018 still have data sources to be identified, up to
date data is important to empowering scrutiny—

E2 our ambition must be to have a constantly updated set of dashboards with
review moments built into them...That would provide key moments that would

enable civil society to maintain pressure for new actions that are going to help

to realise our aims. °

The DFM recognised the success of the Public Health Scotland website in
conveying complex information that was highly engaging. In that regard he
explained that previously the view had been taken not to display all the data on the
NPF website given its complexity—

E2) However, it is a fair point for us to explore whether there is a collection of data

sets that really tells the story of whether we are progressing. 16

168.

169.

170.

We welcome the DFM's confirmation that the Scottish Government will provide
the Parliament with "ample time to consider the review's findings and any

proposed changes to the NPF that it leads to." 16 We look forward to considering
the outcome of the discussions between Parliamentary and Government officials.

We recognise that there are opportunities to improve the way in which the NPF is
communicated to the public as well as all those who have a role in its success.
We recommend that the Scottish Government, with its partner COSLA, give
consideration to:

» Providing a communication plan, alongside the implementation plan, which
sets out how greater awareness of the NPF and the NPF website will be
delivered particularly with the media and the public;

* How data is communicated on the NPF website in light of lessons learned
from communicating COVID information and data.

We welcome the DFM's commitment to reflect on the terminology within the NPF
and its title and look forward to hearing from him on the outcome of those
reflections. We also recommend that the title of the NPF is considered as part of
the next review particularly if, as a consequence of that review, the NPF moves
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further away from being a "Performance Framework."
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Conclusion

171. The NPF remains an important vision of the type of place Scotland should aspire to
be but there needs to be more sustained progress towards achieving that vision.
Whilst there will be no one solution, of key importance is positioning the NPF as the
start of a 'golden thread' from which all other frameworks, strategies and plans flow,
through to delivery on the ground.

172. Our recommendations focus on making the NPF a much more explicit delivery
framework. This begins with the Scottish Government setting out clearly how it will
use it in setting national policy as well as collaborating with COSLA and wider
Scottish society on how they can do the same.

173. We also recommend that all Government policies explicitly set out how they will
contribute to the delivery of specific NPF outcomes, their intended impact on NPF
outcomes, and approaches to monitoring and evaluation.

174. Another key theme is strengthened accountability for delivering the National
Outcomes. Alongside better sharing of best practice, we also recommend
refocussing scrutiny of organisations to account for their contribution to delivering
the National Outcomes. Parliamentary Committees, led by this Committee, also
have a role to be more explicit about how their work impacts on specific National
Outcomes, and we intend to support them in doing this. We also recommend the
Scottish Government, along with local government and scrutiny bodies, consider
the extent to which scrutiny, audit and regulatory regimes are aligned with the NPF.

175. The NPF is not currently seen to drive financial decisions nor as a mechanism by
which organisations are held to account for spending effectively. Whilst we do not
support greater ringfencing of funding we do consider that there needs to be a
closer alignment between the NPF and those who advise and take funding
decisions in the Scottish Government. We also suggest that the Scottish
Government and their local government partners consider how best money can be
allocated to contribute to the national outcomes, how funding is used to incentivise
collaboration, and how things like commissioning and procurement can further align
with improving outcomes linked to the NPF.

176. We look forward to the next statutory review of the National Outcomes and
recommend that a communication plan and implementation plan is provided
alongside the revised NPF to ensure that it has greater traction with the public and
stakeholders, all of whom have a role to play in its delivery.
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Annexe A - Notes from Committee
Engagement Events

The Committee held three engagement events as part of its inquiry. Links to notes from
the events can be found below:

Note of Engagement Event with Scottish Government Officials of 3 May 2022
Note of Engagement Event held in Dundee on 10 May 2022

Note of Engagement Event held in Glasgow on 10 May 2022
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Annexe B - Extracts from the Minutes of
Finance and Public Administration
Committee meetings

12th meeting 2022 (Session 6), Tuesday 29 March 2022

1. National Performance Framework: ambitions into action: The Committee took
evidence from—

Jennifer Henderson, Keeper and Chief Executive of the Registers of Scotland and Anna
Fowlie, Chief Executive, Scottish Council for Voluntary Organisations, Scottish Leaders
Forum Accountability and Incentives Action Group Participants.

15th meeting 2022 (Session 6), Tuesday 17 May 2022

1. National Performance Framework: ambitions into action: The Committee took
evidence from—

Dr lan Elliott, Senior Lecturer in Public Leadership and Management, Northumbria
University and Honorary Chair, UK Joint University Council;

Dr Max French, Lecturer in Systems Leadership, Newcastle Business School, Northumbria
University; and

Jennifer Wallace, Director, Carnegie UK.
16th meeting 2022 (Session 6), Tuesday 24 May 2022

1. National Performance Framework: ambitions into action: The Committee took
evidence from—

Mirren Kelly, Chief Officer, Local Government Finance, COSLA;

Tim Kendrick, Community Manager (Development), Fife Council;

and then from —

Amy Woodhouse, Head of Policy, Projects and Participation, Children In Scotland;
Keith Robson, Senior Public Affairs Manager, Open University in Scotland;

Jamie Livingstone, Head, Oxfam Scotland;

Neil Ferguson, Head of Corporate Functions, Revenue Scotland;

Vicki Bibby, Director of Strategic Planning and Performance, Public Health Scotland;
Elle Adams, Programme Manager, Scotland CAN B; and

Paul Bradley, Policy and Public Affairs Manager, Scottish Council for Voluntary
Organisations.
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17th meeting 2022 (Session 6), Tuesday 31 May 2022

1. National Performance Framework: ambitions into action: The Committee took
evidence from—

John Swinney, Deputy First Minister and Cabinet Secretary for COVID Recovery.

39


https://www.parliament.scot/chamber-and-committees/committees/current-and-previous-committees/session-6-finance-and-public-administration-committee/meetings/2022/fpas62217/minutes

Finance and Public Administration Committee
Report on the National Performance Framework: Ambitions into Action, 8th Report, 2022 (Session 6)

Annexe C - Evidence

Official Reports (substantially verbatim transcripts)
of meetings of the Finance and Public
Administration Committee

* 29 March 2022: evidence from stakeholders;
* 17 May 2022: evidence from stakeholders;
* 24 May 2022: evidence from stakeholders;

* 31 May 2022: evidence from the Scottish Government.

Written submissions

The Committee received the following written submissions to its call for views as part of its
inquiry:

» Aberdeenshire Council

 Auditor General for Scotland

* Bord na Gaidhlig

» Carnegie UK

 Citizens Advice Scotland

 Children in Scotland

+ COSLA

» East Ayrshire Council

» East Renfrewshire Council and East Renfrewshire Health and Social Care Partnership
* Elliott, Dr lan

» Equality and Human Rights Commission
 Fife Council

* French, Dr Max

» Glasgow City Council

» Highland Council

» Homes for Scotland
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» NatureScot

* North Ayrshire Council

* Notre Dame Childrens Centre

* Open University in Scotland

» Oxfam Scotland

+ Paths for All

* Public Health Scotland

* Registers of Scotland

* Revenue Scotland

* Royal Town Planning Institute

» Scotland CAN B

» Scottish Council for Voluntary Organisations
» Scottish Enterprise

» Scottish Federation of Housing Associations
» Scottish Human Rights Commission

+ Scottish Public Services Ombudsman
» Scottish Sports Association

+ Scottish Water

+ SDG Network Scotland

« Stirling Council

* The Wise Group

* Volunteer Scotland

The Scottish Parliament Information Centre (SPICe) produced a summary of the written
submissions received to its call for views. The summary can be viewed at:

* SPICe Summary of Written Submissions
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