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Ministerial Foreword from the Chief
Secretary to the Prime Minister
The Covid-19 pandemic was a traumatic chapter in our country's history.
Families lost loved ones, businesses suffered or closed, people were left
with life-long health impacts and we were all unexpectedly forced into
isolation, cut off from the support of our friends and family when we needed
it most.

Responding to the pandemic was the greatest challenge to our system of
government in a generation. It tested our institutions, leadership, and
decision- making processes. There are many lessons to learn from the
mistakes, failures - and successes - where they were made.

Baroness Hallett's report is a sobering read. While acknowledging the
unique scale and nature of the challenge that Covid-19 presented to
governments all around the world, it exposes several failures of the
government at the time. A failure to respond quickly enough; to treat the
impact on vulnerable people and children seriously enough; to provide clear,
unequivocal public health messaging; and to turn scientific advice into
coherent policy in a transparent, methodical way.

Without effective governance, we cannot expect to respond to crises
effectively. The Prime Minister, Cabinet and civil service must be structured,
willing and able to make fast, evidence-based and compassionate decisions
that will save lives and livelihoods, informed by the scientific evidence.

This government has already made significant changes to its crisis
response structures in response to the Covid-19 Inquiry Module 1 report. In
July 2025, we also published our Resilience Action Plan which explains this
government's strategic approach to increasing the UK's resilience. This
document sets out our further response to the Module 2 report.

In a time of crisis, we must put the people we represent before political
divides. While the government of the time worked closely with the devolved
governments to respond to the Covid-19 pandemic, this report found that
intergovernmental collaboration did not work as well as it should. In
response, we have worked with the devolved governments in Scotland,
Wales and Northern Ireland to ensure that intergovernmental machinery will
enable better coordination in future, while respecting the importance of local
accountability.
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We owe it to those who died, suffered and struggled during the Covid-19
pandemic to take these lessons seriously. am grateful to Baroness Hallett
and her team for their rigorous examination of what went wrong, on the
basis of which we are acting, to make sure this and future governments can
do better next time.

Introduction
The UK Covid-19 Inquiry (the Inquiry) was established in June 2022, with
the aim of examining preparations and the response to the pandemic in
England, Wales, Scotland and Northern Ireland, as well as learning lessons
for the future. The Inquiry's chair, Baroness Heather Hallett, has been
investigating a range of issues through the Inquiry's ten modules.

The Inquiry's Module 2 examined core political and administrative
governance and decision-making in the UK and in Scotland, Wales, and
Northern Ireland, between early January 2020 until February 2022. It
assessed the initial response, central government decision making, political
and civil service performance, and the effectiveness of relationships with
governments in Scotland, Wales, and Northern Ireland, and local and
voluntary sectors. Module 2 also assessed decision-making about non-
pharmaceutical measures and the factors that contributed to their
implementation. On 20 November 2025, the Inquiry published its Module 2
report.

This document sets out the UK government's response to the Module 2
report. It focuses on the 19 formal recommendations, but other findings and
recommendations made in the full report have been passed on to policy
teams for consideration. Our response sets out the ways in which the
recommendations have been considered, acted on, and where further
action will be taken. The government will drive the implementation of the
commitments made in this response and ensure that progress is recorded
and tracked using our Covid-19 Inquiry dashboard.
https://www.gov.uk/government/publications/covid-19-inquiry-recommendations)

The government agrees with Baroness Hallett that pandemics do not
recognise borders and we have worked closely with the devolved
governments in responding to the Module 2 report.

The government welcomes the Inquiry's findings and accepts that we must
learn from past events and improve our decision-making processes to
ensure informed and effective decisions are reached during a crisis. As
such, the government broadly agrees with the Chair's recommendations
and sets out actions to address all of them.
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In a civil emergency, the integrity of the public response hinges on the
government's ability to execute informed, effective, and timely decision-
making under extreme pressure. We need to ensure that the right people
with the requisite authority and technical expertise are positioned around
the table with access to high-quality accurate data, technical advice, and a
range of options to consider. With this in mind, the government has already
made improvements to the decision-making landscape during emergencies,
as well as how those decisions would be communicated to the public. For
example, the government has updated the 'Managing crisis in central
government (the Amber Book) https://www.gov.uk/government/publications/the-
central-government-s-concept-of-operations) to provide guidance on decision-
making structures during a whole-system emergency. This has informed the
Concept of Operations that have been drafted for each catastrophic risk.
The Concept of Operations for each risk sets out the structures that will be
stood up in the case of that whole-system emergency and how decisions
should be made.

The government's response to each individual recommendation is set out in
the remainder of this document, with key improvements since the Covid-19
pandemic including:

e Guidance has been updated to ensure the three Chief Scientific Advisers
(CSAs) from the devolved governments are invited to observe Scientific
Advisory Group for Emergencies (SAGE) meetings from the outset of an
emergency. Chief Medical Officers (CMOs) and Chief Veterinary Officers
(CVQs) will also be invited for relevant public and animal health
emergencies.

e The Amber Book https://www.gov.uk/government/publications/the-central-
government-s-concept-of-operations) was updated in April 2025 and more
clearly sets out a national framework for crisis response, establishing
clear roles and responsibilities and defining expectations across the
lifecycle of a crisis. This includes recommending a default Cabinet
governance model during a crisis made up of two Cabinet committees,
focusing on Strategy and Operations. It also sets out the principles for
establishing and running a Taskforce to oversee the enduring response to
a significant and protracted crisis.

e The Cabinet Office has collaborated with other departments and the
devolved governments to develop risk-specific operational plans for
whole-system emergencies, such as pandemics, which define roles,
structures, and decision-making processes during the emergency.

e The government is working towards commencing the socio-economic
duty (Section 1 of the Equality Act 2010) in England, including drafting
statutory guidance to clarify its effective application.

e The government has developed guidance in 2025 for Lead Government
Departments and Local Resilience Forums on identifying and supporting
vulnerable people during an emergency.
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e The Government Communication Service (GCS) Crisis Communications
Operating Model has been updated, creating more clarity on roles and
responsibilities for departments and communication leaders before,
during, and in the aftermath of a crisis.

e The government has issued new advice to help departments create
robust crisis communication plans for their specific risks. The Crisis
Comms Planning Guide (STOP model) mandates that all planning
considers people with additional needs, making communications
accessible and inclusive by default, in line with the Equality Act 2010, the
Public Sector Equality Duty, and the British Sign Language (BSL) Act
2022.

The government is committed to actively engaging with the Inquiry and
awaits Baroness Hallett's findings and recommendations in subsequent
module reports as she continues her important work.

Recommendation 1: Chief Medical
Officer for Northern Ireland

:

:

:

The Department of Health (Northern Ireland) should reconstitute the role
of the Chief Medical Officer for Northern Ireland as an independent
advisory role.

:

:

:

The Chief Medical Officer for Northern Ireland should not have
managerial responsibilities within the Department of Health (Northern
Ireland).

:

:

:

This recommendation is not for the UK government to respond to.

Recommendation 2: Attendance of the
devolved administrations at SAGE
meetings

:

:

:

:

The Government Office for Science (GO-Science) should invite the
governments of Scotland, Wales and Northern Ireland to nominate a
small number of representatives to attend meetings of the Scientific
Advisory Group for Emergencies (SAGE) from the outset of any future
emergency.

:

:

:

:
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The status of those representatives as either 'participant' or 'observer'
should depend upon their expertise and should be a matter for SAGE to :

determine.

:

:

GO-Science has already made the required changes to address this
recommendation. The three Chief Scientific Advisers (CSAs) of the
devolved governments remain the primary representatives of the Scottish,
Welsh and Northern Irish governments at SAGE and will be invited from the
outset of an emergency to observe. Participant status in SAGE will be
extended subject to the nature of the emergency and the devolved
government's role in the response. Additionally, individual CSAs may be
invited to participate if they hold relevant subject matter expertise. The
status as observer or participant will be decided by the Government Chief
Scientific Adviser (GCSA) in consultation with the devolved government
CSAs to ensure devolved government interests are properly considered.

In addition, for emergencies impacting public health, the Chief Medical
Officers (CMOs) of the devolved governments will be invited to attend
SAGE if (as is likely for Cca health emergency where powers are devolved)
there is legitimate devolved government interest in the response. Their
status as participant or observer will depend on the nature of the emergency
and will be a matter for the GCSA to decide with advice from the CMO
England as the UK government's Chief Medical Adviser and co-chair of
SAGE in health emergencies. Continuation of the regular meetings of the
CMOs of the four nations, separately to SAGE, also provides further
opportunity for collaboration between the four nations.

For emergencies impacting animal health, the Chief Veterinary Officers
(CVOs) of the devolved governments will also be invited to attend SAGE,
with their status as participant or observer depending on the nature of the
emergency and will be a matter for the GCSA to decide.

Attendees from the devolved governments may also request that additional
officials from their organisations observe SAGE meetings or nominate a
suitable deputy to attend on their behalf, if there is a legitimate reason to do
so. As Chair of SAGE, the GCSA will have final approval of all attendees,
ensuring that access to SAGE does not overwhelm its attendance.

This approach ensures that Scotland, Wales and Northern Ireland are
represented at SAGE, and prioritises scientific and technical expertise that
will produce the most relevant and high-quality advice for decision-makers
during an emergency. In advance of an emergency, nominations of experts
from across the four nations would also be welcomed, as part of the work to
maintain a register of experts for SAGE (see recommendation 3).
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Recommendation 3: Register of
experts

:

:

:

The Government Office for Science (GO-Science) should develop and
maintain a register of experts across the four nations of the UK who
would be willing to participate in scientific advisory groups, covering a
broad range of potential civil emergencies.

:

:

:

:

The register should be regularly refreshed through open calls for
applications.

:

:

GO-Science already maintains an expert register for SAGE and is
committed to refreshing the register; improving selection processes to
broaden participation across disciplines, institutions and backgrounds; and
increasing our engagement with experts outside of emergencies. During
2026, GO-Science will refresh its processes for expert selection, drawing on
lessons from both exercises and activations, and detailing practical steps to
support greater diversity. GO-Science is also committed to working with the
devolved governments to ensure a robust central register for SAGE.

As a longer-term ambition, GO-Science will explore options for using open
calls within our expert identification process, from full open calls across all
the risks and disciplines that SAGE covers, through to targeted open calls to
address specific expertise gaps or improve diversity. There are potentially
significant implications, however, for example the potential size of the
applicant pool, the assessment of applications and the resources required
to manage the process will need to be carefully considered. The size of the
central register must enable it to be used operationally during a crisis and
the processes for expert selection need to remain flexible enough when
faced with the unexpected.

While the register provides a crucial foundation for convening expert groups
in an emergency, it cannot be relied upon exclusively given the breadth of
possible scenarios the UK may face. Therefore, as well as improving the
register, GO-Science will continue to strengthen the more agile selection
processes that work alongside it to identify additional expertise at pace in an
emergency.

Recommendation 4: Publication of
technical advice

:

:

During a whole-system civil emergency, the UK government and
devolved administrations should each routinely publish technical advice :

on scientific, economic and social matters at the earliest opportunity, as

:

:

:
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