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There are four annexes to this report:

· Annex A: Report on Preliminary Interviews

· Annex B: Case Studies

· Annex C: Literature Review

· Annex D: Legal Opinion
These are available on request from:

1.0 Introduction
As part of our review of existing evidence about local compacts across the UK we conducted telephone interviews with a total of 15 key informants from the four nations who had detailed and specialist knowledge about compacts and relationships between government and the voluntary sector. The interviews, which lasted between 35 and 80 minutes, were transcribed and this report provides an analysis of the data collected in this way. A full breakdown of those interviewed is provided as an appendix to the report. 

2.0 The Importance of Context
Our informants identified two important contextual issues. In the first place it became clear that the relationship between the government and the third sector in Wales was qualitatively different to the situation in the other nations and that this provided a distinctive environment for the development of compacts. In the second, they emphasised the importance of understanding compacts and their impacts as an historical process rather than being satisfied with a “snap-shot” of the situation at any given time. 

2.1 The Welsh Dimension

There is no equivalent anywhere else in the UK of the statutory requirement in the Government of Wales Act of 1998 for the Welsh Government “to make a scheme setting out how it proposes … to promote the interests of voluntary organisations”.  The Compact in Wales has been accepted as one means of meeting that requirement and has thus been established on the firm foundation of the legislation. 

At the same time, the Welsh Government’s scheme has provided a set of institutional arrangements for securing the implementation of the Compact’s principles that do not exist elsewhere. The arrangements have been described by one informant as resting on three “legs”: the Third Sector Partnership Council; the twice-yearly ministerial meetings at which each minister has to meet the relevant parts of the sector; and the Funding and Compliance Sub-Committee of the Third Sector Partnership Council which monitors the Code of Practice on Funding. As well as formalising the basis on which the two parties interact, these arrangements also ensure that there are recognised pathways for representation and accountability open to the full range of third sector organisations. 

Another distinctive feature is the important role played by the third sector’s infrastructure bodies. At the national level WCVA plays a major role in servicing the Partnership Council and the sub-sector forums that feed into it. Locally, the CVCs are generally better resourced and more consistently effective organisations than their English or Scottish counterparts – partly because their contribution is recognised and supported by the Welsh Government and not, as elsewhere in the UK, left entirely to the discretion of local authorities. In Scotland and England, too, the geographical coverage of local infrastructure bodies is still not consistently coterminous with local authority boundaries. The Scottish government has addressed this issue by a series of “shot-gun marriages” that have created third sector interfaces between a grouping of councils of voluntary service, volunteer centres and local federations of social enterprises to work with local government on community planning and other issues in each local authority area. In England the government has used its Transforming Local Infrastructure Fund to promote the consolidation of existing bodies within each top tier local authority area. While Gwent is a slight anomaly, the areas covered by CVCs in Wales, by contrast, have been aligned with local government boundaries since they were reconfigured in 1997, and this makes it easier to develop partnership working. Collectively the comparatively small number of infrastructure bodies in Wales is organised into the Welsh Association of County Voluntary Councils and this provides a means by which the nineteen CVCs and WCVA can share information and concert action. Individual CVC chief officers also have access to ministers through participation on behalf of their peers in the regular meetings between representatives of the third sector and the ministers with different portfolios of relevance to sector interests.  This has no counterpart in the other parts of the UK.

Furthermore, WCVA and the Welsh Local Government Association (WLGA) have well-developed mechanisms for collaborative working at the national level. These involve discussions of strategic considerations and the key challenges facing both sectors in their quarterly round table liaison meetings led by the chief executives of both organisations; collaborative projects at regional level in which WLGA Regional Co-ordinators work with local CVCs; and the dissemination of good practice via the Working Together and Good Practice Wales websites.

The relationship between the Welsh government and the 22 local authorities is also very different from the situation in England. The comparatively small number of local councils makes it comparatively easy for the national government to keep abreast of what is happening at local level, and there is a history of Welsh government promotion of local voluntary sector relationships through the Wales Programme for Improvement.  

And, finally, there appears to have been a consistently high level of interest in and commitment to partnership working in general and the Compact, in particular on the part of ministers. Arguably this is the product of their statutory responsibility and the institutional framework through which it is expressed. On the other hand, the machinery may only be effective when those who control it have a genuine interest in making it work. Again the contrast with the rest of the UK is marked. It is true that the government in Northern Ireland has rediscovered the need for a “Concordat” and is energetically implementing it but this is only after a period in which the Compact was a dead letter. In Scotland there has been no interest in the national compact since the change of political control in 2005 and efforts to promote partnership working at local level have focused on reconfiguration of the infrastructure while the implementation of local compacts has depended on purely local considerations. And in England the government’s commitment to the national compact has been seen as little more than lip service and the coverage of local compacts, which has always been uneven, has shrunk in the absence of a strong lead from the centre.

2.2 The Historical Perspective

Our informants offered three useful ways of locating compacts in an historical context. In the first place they noted that a number of initiatives had taken place – in all parts of the UK – aimed at developing constructive relationships between local authorities and their voluntary sectors before the arrival of the compact. In these cases the compact can be seen as an endorsement and record of what has gone before rather than the transformative initiative it has been elsewhere. More generally they pointed to the ebbs and flows over time of the relationship between specific local authorities and the voluntary sector in their areas and the rise and fall of interest in the compact as one aspect of that relationship over the fourteen years since it made its first appearance. As one interviewee put it: “They come and go both formally and informally. Everyone has had one at some point and then they live or die by the interest of the councillors, the local authority officials and, to a degree I suppose, the CVC”.

In the second place, interviewees highlighted important changes to the wider environment within which the compact has been implemented over this timescale. While the pace of change and the significance of its impact have varied from country to country, there has been a general shift in the nature of governments’ approach to their relationship with the third sector which has successively added to the original rather open-ended offer of partnership through the increasing adoption of a contractual relationship to the contemporary salience of commissioning regimes. For some informants commissioning represented a very different way of doing business than the kind of relationship embodied in the idea of a compact. In Northern Ireland, for example, the revival of the partnership through the new Concordat is taking place at the same time as there are increasing pressures to route all funding through a public procurement process that favours fewer larger providers chosen on largely commercial grounds. 

This important set of developments has been accompanied by a series of reforms in the configuration of public services involving the establishment of cross-sector partnerships and boards and the development of new forms of strategic planning on the one hand. At one stage local infrastructure organisations in Wales were expected to facilitate third sector participation in more than 150 different partnerships. Past and current changes in the organisation of the NHS have also contributed to a highly turbulent environment for the implementation of public and social policy and the delivery of services. In some cases these changes have led to the reconfiguration of local compacts to take account of the shifting arrangements for partnership and the changing nature of the organisation of the health service. 

By contrast, some of our informants emphasised the extent to which some of the underlying social and political culture of specific areas was resistant to change in institutional relationships. One view was that “there are certain areas where there is just so much history that whatever structure you put there, you can’t get away from the basic historical context without telling almost the whole of the political class to go away”. Deeply-embedded ideas about the appropriate role and function of local government may have a major impact on the extent to which a compact – or other arrangements for co-operative working – will take root in different areas. 

3.0 The Value and the Limitations of Compacts
There was a consensus among our interviewees that compacts were a valuable means of developing and improving the relationship between statutory bodies and voluntary sector organisations and providing a better basis for co-operation and collaborative working between them. 

On one level this was seen as a means of correcting problems with the existing interaction between the two parties or what was seen as unhelpful behaviour. This was more often expressed from the point of view of the third sector: one informant suggested that most infrastructure bodies had had experience of local authority members and officers who were not prepared to listen to the concerns of voluntary sector organisations or who took arbitrary and unexplained decisions about their funding. Nor was bad behaviour found on only one side of the divide: voluntary organisations were also uncooperative and unwilling to account for their own activities.  

But the impact of developing, agreeing and implementing a compact was seen as being a good deal more significant than addressing these issues and problems; in many places it had changed the way in which the two parties saw each other and provided a whole new basis for cooperation. It provided the occasion for coming together to explore the relationship: “It was a useful tool for the CVC to say look, we should be doing something, you should be talking to us”. As one voluntary sector informant put it: “It’s often been the process of being in the same room at the same time, talking about issues and challenges that has made the difference.… It’s developed a greater share of understanding of what the challenges are facing our public sector partners and what the challenges are facing our sector and also what the opportunities are for a better and more positive working relationship”. The compact process, according to another interviewee, “enabled people to have dialogue” and a series of meetings led not only to a better mutual understanding of the circumstances and constraints under which both parties operated but also to some kind of meeting of minds on an individual or personal level. A compact might not deliver all the changes in local authority practices the third sector might have wanted to see but it could provide an opportunity to argue the case and in many places it has changed the nature of the conversation that was taking place. 

The transformation of the relationship between local authorities and their third sectors is not, of course, simply an end in itself; it is the key to a more productive working partnership in which voluntary organisations and their representatives play a much enlarged role in the “shaping of services and identifying the key priorities”, as one interviewee put it. In the words of another informant, “This is about… being at the table… being involved in policy formulation, consultation, budgets and various other consultations, framing out and scoping services”. At its best a compact can make a valuable contribution to the development of something close to co-production in service delivery with “all those elements that you would expect in effective working relationships, which is about trust, about effective communication and about whole approaches to delivering effective services”. Thus the ultimate value of a compact can be seen as its contribution to the improvement of services and the benefits of those who use them.

Interviewees were, however, quick to highlight the limitations of the compact approach as a means of transforming relationships and improving the design and delivery of services. One of them warned that “there is a tendency on the part of people, both in government and in the sector, to feel that maybe there’s a silver bullet out there but there is no silver bullet”. To change the metaphor, it was suggested that the compact could best be seen as a useful tool but not the only option in the toolbox. Like any tool, its value depended on the willingness of someone to select and use it on the one hand and the skill and application with which it was wielded. It could be used to discover common ground and explore differences but only if those concerned were open-minded enough to engage with the process.  

A second kind of limitation on the influence of compacts was the lack of “teeth”. Compacts were never legally binding documents but agreements whose application depended on the acceptance of moral obligations. One informant described this as “the wave factor”; “you wave the document and you say, but you’re really outside the bounds” of this agreement. People were bound to it only to the extent they accepted their moral obligations.

A third limitation identified by interviewees was the nature of the achievements that could be expected from compacts; they produced a series of “small, incremental victories” rather than a revolutionary change in the relationship between the two parties. And even the small victories could be hard won.

On a more prosaic level, there were limitations on the extent to which the influence of the compact could permeate every level and section of the local authority and every kind of organisation across the diverse fields of the voluntary sector. This in turn was related to the level of resources that could be devoted to making the compact work on both sides of the relationship. 

4.0 Incentives and Disincentives

We can distinguish between different kinds of incentives and disincentives for the development of local compacts. In the first place they may be external or internal factors and, in the second, they may be incentives to begin the process or incentives for persevering with a compact over time.

External incentives appear to have been stronger in Wales than elsewhere in the UK. From the start Alun Michael lost no time in requiring local authorities to agree a compact with their local voluntary sector and the “stick” was later matched by the addition of a “carrot” in the form of the Excellence Wales programme that ran from 2005-11 and provided some financial incentives for local authorities that chose to develop their relationships with the sector in their areas. It was also suggested to us that the fact that the minister who has led the Third Sector Partnership in Wales was also responsible for local government might have had an effect. A further incentive for the development of wider partnership working is offered by the WLGA’s and WCVA’s promotion of good practice on their joint website that provide some kind of an accolade for those concerned. 

Informants were not sure how important or influential was this kind of incentive. The health and vitality of local compacts in England and in Scotland appear to be related to internal or local conditions and incentives. Individual compacts seem to flourish in the absence of a strong national lead and that suggests that local circumstances matter while the absence of national incentives means that the distribution of compacts across England and Scotland is very uneven compared with Wales where the coverage appears to be 100% or close to it. 

Incentives for the voluntary sector side to invest in the compact were often led by funding issues; organisations hoped that it would provide a means of improving the administration of funding by local authorities so that it was a more transparent process and one which responded to the voluntary organisations’ need for some security and, where possible, full cost recovery. But, beyond these bread-and-butter issues, they were also concerned to find ways in which they could promote the interests and needs of their users or beneficiaries. In essence, they felt that a compact would make a difference in these areas of concern.

The endogamous incentives for local authorities to engage in the compact process are more elusive. They can best be seen as flowing from enlightened self-interest; local authorities that engage with the people they serve through the voluntary organisations and groups that represent and serve them are more likely to understand the most effective ways of meeting their needs and can see the benefit of mobilising the resources of voluntary action as part of the attempt to meet them.

Once engaged, participants in a compact need to feel that what they are doing is actually making a difference to the ways in which local authorities and voluntary organisations work together, and this means setting and achieving concrete and measurable objectives. The general principles enshrined in the compact agreement need to be expressed as practical and achievable activities. People from both sides of the partnership will not maintain their attendance at cross-sector meetings if they perceive them to be no more than talking shops.

5.0 Factors Making for Effective Compacts
Informants identified a range of factors that they felt made effective compacts. They can be listed in turn as: elements in the design of the compact and of the architecture for its implementation; arrangements for accountability; factors to do with the extent to which participants understand what a compact is and what it is not; quality of leadership and commitment; adequacy of resources; the ability to form and maintain constructive personal relationships; and the wider cultural, political and institutional context. 

Design issues: These might include:
· The text of the compact – was it clear and concrete enough for people to be able to agree if and when its provisions had been breached? Was it short enough for people to bother to read it? And was it supplemented by more detailed codes on specific issues like funding? 

· Arrangements for monitoring progress in implementing the compact through an effective joint body that met regularly and for dealing with non-compliance as and when this might be necessary. 

· A process of planning that ensures that targets are set for implementation against which progress can be measured. This might take the form of an action plan or a set of commitments to take action in specific areas of cooperation. 

· Arrangements to ensure that the full range of voluntary sector organisations is represented on the joint body and that there are robust mechanisms for feedback to them from their representatives. The arrangements for election to the Third Sector Partnership Council in Wales via forums that bring together voluntary organisations in various fields of interest offered a useful model. Some groups have spelled out the role and functions of sector representatives in a briefing paper for them and this was regarded as good practice. 

· Agreement about who acts as chair of the joint body and who provides the secretariat and on what terms.  

Accountability: Another key factor is the need for robust arrangements for accountability. The arrangements for the new Concordat in Northern Ireland follow the Welsh example by requiring the appropriate minister to lay a report from the Joint Forum before the Northern Ireland Assembly, the ultimate source of authority.

Understanding the Compact: Interviewees felt that a successful compact would have projected itself as having some clear characteristics:

· It was not a legally binding contract but a statement of shared values and aspirations that had moral and political force.

· By the same token its discussions should be “dialogue by the spirit rather than by the letter of the law”.

· It depended on the creation of feelings of trust and mutual respect between the members of the joint liaison group.

Leadership and commitment: 

· Effective compacts were created by strong and appropriate leadership on both sides of the relationship, not in the heroic or Napoleonic mode but the kind of leadership that “makes sense” of the situation and identifies the way forward. 

· And they needed a long-term commitment to making them work on the part of a small group of highly motivated people.

Resources: Both the local authority and the voluntary sector’s infrastructure body need sufficient staff time to make the machinery work. This involves the servicing of meetings; ensuring that position and policy papers are prepared in good time; recording and disseminating decisions; and chasing progress.

Personal relationships: No matter how well designed and resourced the arrangements for compact implementation, the consensus among our interviewees was that ultimately success depended on the establishment and maintenance of good personal relationships between key individuals. While this was facilitated by compatible personalities, we were also reminded that relationships of this kind needed continuing attention and commitment; they had to be “made to work”. And, given the turnover of personnel, new relationships needed to be established from time to time.     

The broader context: The processes of forming and continuing good personal relationships as well as achieving agreement on the purpose and nature of the compact and on a set of effective arrangements for its implementation do not take place in a vacuum. The development of an effective compact and the relationship that goes with it is shaped by the broader social, political and institutional context in which it takes place. In particular it may be assisted or hampered by the degree to which the local authority is open to engagement with other interests on the one hand and the level of effectiveness of the voluntary sector infrastructure and the approach of some of the key voluntary agencies in the area. Where the circumstances are unfavourable for compact development, it was suggested, it was necessary to address the wider issues as a means of creating the conditions for compact working rather to expect the compact process alone to transform the relationship between the local authority and the third sector.  

6.0 Reasons Why Compacts Fail
Explanations of why compacts fail tended to present the mirror image of the factors making for success presented in the previous section. We did, however, collect some detailed thoughts about some of the issues that are worth considering here. 

In the first place the implementation of compacts could “get off on the wrong foot” when voluntary organisations used the mechanisms not as an opportunity for dialogue but as a one way channel for complaints and grievances about the behaviour of the local authority. Interviewees emphasised that compacts also imposed obligations on the voluntary sector and local authority representatives should be more willing to use the mechanism for challenging their practices.  

Secondly, attendance at joint liaison meetings was a useful barometer of the health of the arrangements. This was not just a question of numbers but was also about the identity of those taking part, especially on the statutory side. Continuing commitment to the compact would be demonstrated by the participation of service directors rather than dedicated voluntary sector liaison staff. But, for this to happen, the liaison group needed to be able to show it was making a difference in the short term as well as pursuing a long-term strategy.

Thirdly, there could be a fundamental ambiguity in the approach of the voluntary sector representatives to collaboration. On the one hand many local voluntary agencies were essentially providers of services and their interest lay in better coordination with the other providers in their area of interest. On the other hand, the voluntary sector had an historical role as an advocate of the needs and aspirations of the people who used services. Performing this function might be at odds to some extent with the provider role and this could weaken the ability of the voluntary sector representatives to help shape the implementation of the compact.  

And, finally, unless vigorous efforts were continually made to ensure that the work of the compact liaison group and the ways in which its actions were implemented reached across the different departments of the local authority and affected the work of a wide range of voluntary organisations, the compact could easily become the property of a small and unrepresentative group of people and, in the process, lose its power to influence action.

7.0 Putting Local Compacts on a Statutory Footing
Our interviewees had very mixed feelings about the value of putting local compacts on a statutory basis – some could see advantages in such a step; some felt it was an inappropriate way forward; and several of them could see both sides of the argument and found it difficult to decide one way or another.  

The case for introducing a statutory requirement was essentially that persuasion had not been enough and local authorities that had not done so willingly needed to be coerced to “come to the table”. It was also argued by several informants that local authorities tended not to bother with anything that was not a statutory requirement and, in times of cuts, tend to “retreat to the irreducible core consisting of their statutory duties”. In England, the representative body for CVSs – NAVCA – had lobbied unsuccessfully for legislation following 13 years of uneven and desultory implementation on a voluntary basis.

On the other side of the argument interviewees felt that “legislation on its own would not make a difference” and that “it would probably result in having it for the sake of having it and sidelining it when you need to”. More generally, one interviewee expressed doubts about the extent to which legislation could change behaviour. Other informants felt that there was a danger of believing that “one size would fit all” and that a statutory requirement might inhibit the kind of flexibility that was needed because “what works in one place might not suit another”. The Northern Ireland Government had decided not to put its new national Concordat on a statutory basis partly because of the example of Eire that had done so and ended up with some 600 pages of definitions and explanations that hardly anyone had read. 

One suggestion about the kind of statutory requirement that could be introduced avoided the Irish difficulty by arguing for “the bare minimum. I would just say that it was compulsory for a local authority to have… a scheme setting out how it proposes to conduct its relations with the voluntary sector” and “include in the legislation a provision giving the government power to prescribe the minimum content of the local authority’s Compact and to change those contents by further regulations”. 

Other suggestions focused on compliance. One way of ensuring that the legislation was implemented as the Welsh Government intended was to “set up an agency” to monitor and police the performance of local authorities “or give those functions to an existing agency”. Another informant felt that the compliance role could best be played by the Welsh Audit Office: it already monitored the performance of local authorities in various ways and “what they do take seriously are audits and inspections”. 

And some interviewees offered alternative ways of legislating for better relationships:

· Establishing a commissioner and a set of enforceable standards along the lines now being introduced for the Welsh Language;

· Legislation aimed at “maximising and enabling the third sector to participate fully in community planning arrangements – in the whole process”; and

· Making it mandatory for local authorities to co-opt representatives onto their scrutiny committees.  

8.0 Concluding Thoughts and Some Questions for the Case Studies
The interviews covered a range of perspectives from a variety of vantage points and experiences across the UK. The information drawn from our analysis of the data collected in this way provides some important context for the more detailed examination of the issues by means of the case studies that form the next stage of our study. The case studies can provide more in-depth responses to some of the key questions raised in the interviews. Among other issues we need them to provide concrete evidence in each of the case study areas of:

· The ways in which the compact has enabled the voluntary sector to make a greater contribution to the design, delivery and evaluation of services and in the process to improve their quality;

· The ways in which the compact has contributed to a stronger and more effective voluntary sector;

· The interaction between each of the factors identified above as contributing to effective compact implementation and the comparative importance of each of them;

· The barriers and problems encountered in implementing the compact and how they have been addressed;

· The scope for improving the implementation of the compact by legislation and the kinds of difference this might have made/might make in future to the development of the compact and partnership between the local authority (and other statutory agencies) and the voluntary sector.

Appendix: Details of Interviewees
	Name
	Role/office
	Organisation

	ENGLAND
	
	

	Richard Corden
	Former Chief Executive
	Commission for the Compact

	
	
	

	NORTHERN IRELAND
	
	

	Nick Acheson
	Lecturer in Social Policy
	University of Ulster

	Seamus McAleavy
	Chief Executive
	NICVA

	Jack O’Connor
	Voluntary and Community Unit
	Department for Social Development, Northern Ireland Government

	
	
	

	SCOTLAND
	
	

	Eleanor Burt
	Senior Lecturer
	University of St Andrews

	Harriet Eadie
	Edinburgh Compact Chair and Director
	Edinburgh Volunteer Centre

	Graeme McKechnie
	Third Sector Policy and Strategy Section
	City of Edinburgh Council

	Ella Simpson
	Director
	Edinburgh Voluntary Organisations’ Council

	Paul White
	Director of Networks
	SCVO

	
	
	

	WALES
	
	

	Graham Benfield
	Chief Executive
	WCVA

	Bryan Collis
	Senior Research Officer
	WCVA

	Carl Cooper
	Chief Executive
	Powys Association of Voluntary Organisations

	Gaynor Richards
	Director
	Neath Port Talbot CVS



	Clover Rodrigues
	Policy Officer (Improvement and Governance)
	WLGA

	John Watkin
	Chief Executive Officer
	Denbighshire Voluntary Services Council
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