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Concept Note: CAP internal convergence alignment  

opportunities in a multi-region Scottish support model 

Steven Thomson & Andrew Moxey (August 2022) 

1. The EU have made internal convergence of Basic Income Support for Sustainability (BISS) 

mandatory within the EU’s new Common Agricultural Policy (CAP).    

2. Article 24 of the CAP Strategic Plans Regulation (EU) 2021/21151  regulation stipulates that where a 

single region model for BISS is not used then there must be convergence in the rates of different 

types of payment entitlements by 2026.  All entitlements in a territory of member state need to 

have at least 85% of the value of the national / regional average entitlement value by 2026.   

Where the value of payment entitlements as determined in accordance with paragraph 1 is not 

uniform within a Member State or within a group of territories referred to in Article 22(2), the 

Member State concerned shall ensure a convergence of the value of payment entitlements towards 

a uniform unit value by claim year 2026 at the latest. 

For the purposes of paragraph 4, each Member State shall ensure that, for claim year 2026 at the 

latest, all payment entitlements have a value of at least 85 % of the planned average unit amount 

referred to in Article 102(1) for the basic income support for claim year 2026, as laid down in its CAP 

Strategic Plan for the Member State or for the group of territories referred to in Article 22(2). 

3. Should the Scottish Government wish to remain aligned the EU’s CAP then consideration should be 

given to the rationale for, and potential delivery mechanisms, for such internal convergence of 

basic payment support rates.  Even if the Scottish Government choose not to converge payment 

rates as part of future support it is important to consider the options and assess future model’s 

convergence adaptability should Scotland re-join the EU in the future. 

The Rough Grazing Dilemma 

4. The high proportion of Scottish utilised agricultural area under rough grazing (c.65%) makes 

Scotland somewhat unique in EU CAP support terms.  Scottish agricultural land is distinctly 

dominated by rough grazing with Greece (38%), Portugal (37%), and Croatia (29%) the next highest 

within the EU - whilst many countries like Estonia, Belgium, Poland, Lithuania, Finland, Cyprus, 

Germany, Denmark record less than 2% of UAA under permanent rough grazing (see Figure 1 

below).  

5. This high proportion of rough grazing is also the historic reason why Scotland had such a low 

average EU CAP payment rate per hectare – a function of historic productive capabilities of the 

land).  Many of these other EU countries appear to have areas akin to rough grazing that are not 

considered agricultural.  

6. The large differences in Scottish land capability that are eligible for agricultural support means that 

there are unique challenges facing Scotland when it comes to the EU’s principles of internal 

 
1 https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv:OJ.L_.2021.435.01.0001.01.ENG  

https://eur-lex.europa.eu/legal-content/EN/TXT/?uri=uriserv:OJ.L_.2021.435.01.0001.01.ENG


convergences (i.e. common payment rates across all entitlements) that could lead to significant 

redistributions. 

7. The low productive nature of significant tracts of Scotland has led to 54% of claimed Basic Payment 

entitlements (2019) being within rough grazing regions – c. 34% of the total claimed hectares in 

Region 3 (£12/Ha) and 20% in Region 2 (£42/Ha).  In contrast, c.1.7m Ha (46%) were in Region 1 

attracting £212/Ha in BPS and Greening support in 2019.   

8. Table 1 shows that the average payment rate in Scotland was c. £109/Ha in 2019 meaning all 

entitlement would need to achieve £93/Ha (85% of the average) by 2026 to remain aligned to 

Regulation (EU) 2021/2115. This would be problematic. 

Table 1 Regional payment rates, shares of budget and Scottish average payment rate, 2019 

2019 Rate Estimated Ha % Ha 
Estimated 

Budget % Budget 

Region 1 211 1,696,456 46% £357,952,216  88.7% 

Region 2 42 730,943 20% £30,699,606  7.6% 

Region 3 12 1,244,023 34% £14,928,276  3.7% 

Scotland 3,671,422   £403,580,098    

Average Scottish Rate £110   

85% Average Scottish Rate £93   

 

Figure 1 Rough Grazing as proportion of UAA by EU country (2016) 

 



Convergence options 

9. It is difficult to conceive how Scotland could remain aligned with the EU on internal convergence 

without moving to a single region approach – although options do exist.  Of the 3 single region 

options recently modelled (Matthews et al, 2022), the Active Farmed Hectares option generated 

the least redistribution of support monies amongst recipients – largely maintaining support levels 

on better quality farmland.  Any single region approach would mean that Scotland would be aligned 

to the EU and the Active Farmed Hectares would be a vehicle to achieve that if alignment be 

considered necessary. 

10. However, with Scottish Government concerns on the use of livestock units to determine annual 

activity (indeed how might the EU Commission may interpret annually scaling back ‘active 

hectares’) in a potentially non-WTO green-box manner (Green-box is an EU stipulation for BISS) -  

the options appear limited.   

11. There may, however, be two alternatives previously unconsidered that could support alignment 

with the EU.  The first is more extreme and the second takes a similar approach to Active Farmed 

Hectares, but instead of using livestock units the scaling back is based on the forage energy 

potential from rough grazing: 

(i) Removal of direct support for rough grazing and instead supporting activity through a 

targeted LFASS replacement. However, this may be hard to justify to stakeholders and 

politicians. 

(ii) Introduce a requirement to adjust rough grazing hectares to a standard grazing hectare that 

receives a higher level of support (a different type of scale back to AFH) 

12. Focusing on (ii) the option would be to utilise published dry matter (DM)2 content values to develop 

an adjustment factor for converting rough grazing hectares to those of Region 1 pasture.  This 

conversion factor could then be used as a condition to activate rough grazing entitlements.  Qi, et al 

(2017)3 reported UK average DM values of 3.1, 7.4 and 9.8t/ha for, rough grazing, permanent grass 

and temporary grass respectively whilst the FAS Milk from Forage calculator adjusts rough grazing 

hectares “based on potential carrying capacity of the land compared to improved pasture, normally 

4:1”.  As Scotland has poorer quality rough grazing on average a case could be made for utilising a 

conversion factor of between 3.5-5 Ha of rough grazing to 1 Ha of temporary / permanent grazing4. 

13. As an illustration of how convergence could work in a multi-region model Table 2 adjusts the 2019 

area of Region 2 and Region 3 claimed land using conversion factors of 3.8 Ha and 5 Ha rough 

grazing to pasture respectively.  This would mean that: 

 
2 Dry Matter is a measure of the relative feed value of different forms of grazing and fodder crops 
3 For example see Taylor, A (n.d.) FAS Milk from Forage Calculator https://www.fas.scot/downloads/milk-from-forage-
calculator/ or Qi, A., Murray, P.J. and Richter, G.M. (2017). Modelling productivity and resource use efficiency for 
grassland ecosystems in the UK. European Journal of Agronomy, 89, pp.148-158. https://www-sciencedirect-
com.ezproxy.is.ed.ac.uk/science/article/pii/S1161030117300552 or work by Morgan Davis, C. (2013) Changing role of 
hill farming in Scotland https://core.ac.uk/download/pdf/429713636.pdf  
4 The acceptability (to the EU) and the deliverability of the approach may be something RPID colleagues could offer 
opinion on. 

https://www.fas.scot/downloads/milk-from-forage-calculator/
https://www.fas.scot/downloads/milk-from-forage-calculator/
https://www-sciencedirect-com.ezproxy.is.ed.ac.uk/science/article/pii/S1161030117300552
https://www-sciencedirect-com.ezproxy.is.ed.ac.uk/science/article/pii/S1161030117300552
https://core.ac.uk/download/pdf/429713636.pdf


• In Region 2 to activate an entitlement (valued at £160) 3.8 hectares of rough grazing are 

required (maintaining the 2019 unadjusted payment rate of £42/Ha).   

• In Region 3 in order to activate and entitlement (valued at £160) 5 hectares of rough grazing 

are required (at an unadjusted 2019 payment rate of £32/Ha – an uplift of £20 per Ha). 

• Region 1 would have a £25m budget reduction (to £196 per Ha) to pay for the R3 uplift. 

• The average entitlement value would be £189/Ha and all regions would achieving the 85% rate 

of £160/Ha per activated entitlement. 

14. This is a simple illustration to demonstrate the potential to achieve alignment with the EU’s CAP 

internal convergence rules.  The uplift of £20 / Ha in this example may require more rigorous 

activity clauses and /or degressivity or capping to ensure claimants with very large rough grazing 

areas do not receive significant windfalls that may be considered unequitable, or not value for 

money in delivering outcomes.  There is also an option to put more compulsory (Tier1) conditions 

on areas receiving uplifts. 

Table 2 Illustrative Rough grazing adjustment factors payment rates, shares of budget and Scottish 

average payment rate, 2019 

Region 

Conversion Factor 
to activate 

entitlement Rate 
Adjusted Ha Activated 

Entitlements 
Adjusted 
Budget 

Activated 
Entitlement Rate % Budget 

R2 3.8 42 192,353 £30,699,606 £160 8% 

R3 5 32 248,805 £39,808,736 £160 10% 

Adjusted RGR 441,158 £70,508,342 £160 17% 

R1 1,696,456 £333,071,756 £196 83% 

Scotland 2,137,614 £403,580,098 £189  
R1 Budget loss 24,880,460   

85% Scottish Average £160  
 

ENDS 


