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Relationship between general 

accounting and budgetary and 

national accounting 

The government accounting system is complex. The three main accounting methods serve specific 

objectives and are based on different standardised principles: budgetary accounting, similar to cash 

accounting by function and by type; general accounting, accrual accounting of amounts identified by 

type; and national accounting.  

However, these accounting methods are not all applied in the same manner in the main general 

government sectors. In particular, the aforementioned difference between budgetary accounting and 

general accounting depends on the category of government entity involved. 

The relationship between these three accounting methods raises questions that require closer 

examination: 

> First, can the definitions and consistency of basic concepts be improved to facilitate the processing 

of information and interpretation of results? 

> Second, can financial statements be prepared in order to promote consistent reconciliation of 

general accounts and budget accounts (as already performed for the Central Government)? 

Particular attention will be given to the statement of cash flows; 

> Last, can information that is useful to analyse the sustainability of public policies be published in 

the notes of financial statements prepared according to general accounting provisions? 
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Combined financial statements 

The preparation of financial statements by all non-market public sector entities in accordance with similar 

general accounting standards opens up new possibilities for combining financial statements to guide 

public management. International organisations (such as the European Commission, OECD and IMF) 

are paying increasing attention to this matter, although they do not always take into account the 

institutional data that may determine the nature of these groupings. Devising such standards will require 

careful consideration on how to determine the boundaries of the combined entity and the structure that 

its financial statements should take. 

The work will start by focusing on the aggregation of accounts over a relatively restricted and well-defined 

scope. This will be followed by an update to the standards on preparing combined financial statements 

for the different branches of social security, which are prepared according to legal and regulatory 

requirements1.  

In addition, the “My Health 2022” plan has several provisions for the combination of public health 

establishment financial statements. Procedures adapted to the specific nature of such establishments 

will need to be defined prior to implementation in 2023. 

Work continues on determining the scope of financial statements for local public entities (owing 

in particular to challenges created by the structure of budget accounts that draws a distinction 

between main budgets and specific budgets, even though the financial statements of the 

governmental entity should reflect all transactions covered by the different budgets). Work also 

needs to be undertaken on the combination of a local public entity’s financial statements with 

those of entities it controls exclusively, in order to provide useful information to the reader, 

such as risk factors (e.g. commitments made by the entity’s “satellites”) and information on the 

total debt of the entity and its controlled “satellites”. 

Following a thorough needs analysis, a longer-term project could also be launched to examine the 

combination of Central Government financial statements with those of different national public 

establishments. In particular, the analysis will look at the definition of scope (as the combination may not 

                                                 

1
  Order of 27 November 2006 pursuant to Article L.114-6 of the Social Security Code adopting rules for 

combining the financial statements of social security organisations. 
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involve all national public establishments controlled by the Central Government) and the nature of the 

published information. 

The Conceptual Framework for Public Accounts that was published in 2016 does not go into much detail 

on the combination of public entity financial statements (Chapter 9 – Consolidation and Combination of 

Reporting Entities). These projects will help to complete the framework by bringing critical thought to 

these concepts.
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Financial statements and additional 

information 

The transparency and sustainability requirements with respect to public finances can prompt public 

entities to provide complementary information to facilitate the reading of their financial statements. Thus, 

among the financial information associated with general accounting in the public sector, it is worth 

including in the notes to the financial statements, data concerning the relationship with budget accounts 

and forward-looking data related to near-commitments, which are issues that are not covered in business 

accounts. 

However, the Commercial Code’s definition of notes is restrictive2, as it only allows for notes 

about transactions that are actually recorded in the balance sheet or the income statement. 

The broadening scope of audit engagement in the certification of non-market public entity 

financial statements also raises the question of the nature of the obligations imposed on the 

auditors by the Commercial Code to review the information contained in the notes to the 

financial statements. The legal risks associated today with the certification of public entity 

financial statements based on the provisions of the Commercial Code have unfortunately led 

to the adoption of a conservative stance, resulting in a loss of information and the censorship 

of certain financial statements.  

An ad hoc solution to this issue must be found, likely based on the specific features of public 

management. 

 

                                                 

2  Article L.123-13 of the Commercial Code: “The notes to the financial statements supplement and comment 

on the information provided in the balance sheet and income statement.” 
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Recognition and measurement of 
certain assets 

Lease contracts and similar transactions 

The accounting treatment of leases and similar transactions in the public sector is currently 

inconsistent and incomplete. To date, the accounting standards manual for the Central 

Government is the only one to include any provisions on finance leases, operating leases and 

sale and leaseback transactions. Such provisions were not included in either the Public 

Establishments Accounting Standards Manual or the Accounting Standards Manual for Local 

Public Entities even though such contracts are prevalent in these sectors. 

The first phase of work on identifying public sector contracts brought to light a number of 

specific characteristics that take many different forms (transfers of powers, administrative 

emphyteutic leases, temporary occupation authorisations, whether or not they constitute real 

rights, etc.). The two parties concerned–often public entities–have separate rights and 

obligations that range from the right of use or usage without control over the physical asset to 

legal arrangements granting the physical control of said asset, which may or may not include 

the payment of royalties (or other fees, sometimes for a token amount). This type of transaction 

includes proper leases as well as all forms of transfers commonly found in the public sector: 

provisions (mises à disposition), allocations, etc. Therefore, the project covers agreements that 

do not have the legal form of a lease but confer the right to use an asset in exchange for 

different forms of benefit.  

These endeavours led the CNOCP to adopt Opinion No. 2020-01 of 17 January 2020 relating 

to the recognition of transfers of control in the public sector for these transactions. The 

provisions of the opinion must now be incorporated into the different manuals of public sector 

accounting standards, and in particular for public establishments and local public entities 

(social security organisations are much less concerned by the subject). 

A forthcoming standard (Standard 18) on contracts for the provision of a public service 

(particularly concession contracts and public-private partnerships) for local public entities will 

be reviewed as part of this project, as the provisions of the standard are tied to the work being 

done on lease contracts and similar transactions.  
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Last, the Conceptual Framework for Public Accounts may be amended to clarify the guidance 

provided on the control of assets and accounting treatment of rights related to assets. 

Central Government property – dams 

In accordance with Act No. 2014-58 of 27 January 20143, municipal groupings will take over 

the management of dams from the Central Government on 28 January 2024, in the context of 

their jurisdiction in the management of aquatic environments and flood prevention. Work will 

focus on determining the accounting treatment and recognition criteria for dams in the financial 

statements of the Central Government and local authorities. The issue of potential financing 

transfers will also be examined from an accounting standpoint. 

 

                                                 

3  See Article 59(IV) of the Act on modernising local government and strengthening metropolitan areas: “The 

Central Government, or a public establishment of the Central Government, where it manages dams on the 

date the Act entered into force, shall continue to manage the asset for the municipality, or the government-

funded intercommunal co-operation institution with tax-levying powers, possessing jurisdiction in the 

management of aquatic environments and flood prevention for a duration of ten years from this date. (…)” 
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Environmental issues 

Environmental issues are actively discussed in the circle of international and European bodies 

to enhance the financial information published by private businesses. Several initiatives are 

already underway. 

At the international level, the IFRS Foundation announced the creation of the International 

Sustainability Standards Board (ISSB) at the COP26 summit on climate change. The ISSB will 

be tasked with developing standards on climate and sustainability disclosures. 

In addition, as part of the European Commission’s proposal for a Corporate Sustainability 

Reporting Directive (CSRD), EFRAG4 was appointed as the technical advisor to the 

Commission and tasked with developing draft European Sustainability Reporting Standards 

(ESRS). These standards will then be adopted across Europe to act as common language on 

new sustainability reporting.  

In the public sector, the IPSAS Board5 was invited by the World Bank to lead a public 

consultation on developing a framework for the reporting of sustainability information to public 

authorities. The CNOCP will respond to the consultation and closely monitor any changes and 

developments. 

The work performed by these organisations will contribute to ongoing discussions and could 

result in recommendations to complement existing standards. 

                                                 

4  EFRAG: European Financial Reporting Advisory Group. 

5  IPSAS Board: International Public Sector Accounting Standards Board. 
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Central Government Accounting 
Standards 

Potential areas for improvement of certain existing standards have been identified and may be 

addressed. 

Funds without legal personality 

The Manual does not contain any provisions on funds without legal personality. As a result, 

discussions will take place on the accounting nature and recognition criteria for funds of this 

nature in the Central Government’s financial statements. 

Standard 3 – “Sovereign Revenues” 

Following work that began in 2017 on the withholding at source of income tax, it became 

apparent that some provisions could be clarified, such as those related to transfers of receipts. 

Standard 16 – “Segment Reporting” 

There are questions surrounding the format and usefulness of segment reporting data that is 

released by the Central Government pursuant to Standard 16 – “Segment Reporting”. The 

standard, which took effect in the year ending 31 December 2013, must now be revised. This 

work can be performed in tandem with discussions on the relationship between budget 

accounting and general accounting mentioned earlier. 
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Public Establishments 
Accounting Standards Manual 

Leases and similar transactions 

As indicated earlier, the Public Establishments Accounting Standards Manual does not 

include any provisions that touch on the accounting treatment of finance leases, operating 

leases or sale and leaseback transactions. 

The Manual must be completed and brought in line with the Central Government’s accounting 

standards manual, which is more comprehensive on the subject, particularly with respect to 

finance leases. 
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Accounting Standards Manual for Social 
Security Organisations 

Standard on combined financial statements 

As mentioned above, the standards on preparing combined financial statements for social 

security branches will be updated. 

Standard 13 – “Commitments to be Disclosed in the Notes” 

The first edition of the Accounting Standards Manual for Social Security Organisations was 

published, following the Board meeting held on 13 January 2022, without the standard on 

commitments to be disclosed in the notes (Standard 13). The CNOCP is drafting this standard 

along two lines. 

The first relates primarily to commitments as defined under the general principles of accrual 

accounting. This includes schemes that are commonly found in the social sphere, such as 

compensation systems for workplace accidents and occupational diseases. Information on 

pensions to be disclosed in the notes will start being developed if and when pension reforms 

are passed. 

The second subject is more complex and relates to information on the sustainability of public 

policy. The following questions will be addressed: 

> Should this information be part of the financial statements in the traditional sense of the 

term or should it be included in a supporting document to the accounts? 

> Should this information be published at the level of a reporting entity or should it be 

reserved for the combined or consolidated financial statements, where they exist? 

> Should information of this nature be published on a separate basis from the combined or 

consolidated financial statements? 
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Accounting Standards Manual for Local 
Public Entities  

The first edition of the Accounting Standards Manual for Local Public Entities was published 

following the Board meeting held on 13 April 2021.  

Scope of the Manual – Industrial and Commercial Public Services 

The manual was reviewed to determine what modifications were needed to make its provisions 

applicable to the business activities of Industrial and Commercial Public Services (SPIC), as 

the manual had only been written with administrative activities in mind.  

Small enhancements, primarily of a fiscal nature, will be made to a few standards in order to 

include the industrial and commercial activities of local public entities in the scope of the 

manual. 

Standard 1 – “Financial Statements” 

Standard 1 (“Financial Statements”), which was published in April 2021, states that subsequent 

work must be performed to delineate the scope of the reporting entity (under the Conceptual 

Framework for Public Accounts) that issues financial statements, and therefore the services 

and activities that, depending on the accounting and financial organisation of the local public 

entity, will have a budget separate from the latter’s main budget.  

Further work is also needed to provide users of financial statements with more informative and 

relevant disclosures on cash and how it was spent during the year. 

Standard 6 – “Tangible Assets” 

The Council will also complement Standard 6, and in particular the section relating to 

provisions (mises à disposition) following transfer of powers. These provisions are prevalent 

in the local public sector and it is important to clarify the accounting treatment for transferring 

entities.  
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Standard 18 – “Contracts for the provision of a public service” 

Along the same lines, a new standard will be published (Standard 18) on the specific 

requirements related to contracts for the provision of a public service, which also frequently 

occur in the local public sector.  

The provisions primarily take aim at concession contracts and public-private partnerships and 

are tied to the work being done on leases and similar transactions described above.  

Standard 23 – “Development Projects” 

Regional authorities conduct development projects which often take the form of subdivision 

development. The forthcoming standard will primarily relate to these activities. 
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Accounting framework for public health 
establishments  

The CNOCP has started to work on combined financial statements in the hospital sector, as 

mentioned above. 

Discussions are also underway on which one of the three accounting standards manuals 

should apply (with any required adjustments and enhancements) to public health 

establishments. Indeed, while they have close ties, financial ones in particular, with social 

security organisations, their governance is also deeply rooted at the local level and they are 

national public establishments with an ad hoc status.  
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Participation of the CNOCP in the work 
of the IPSAS Board  

IPSAS Board consultations in 2022 and future projects  

The IPSAS Board plans to make a certain number of public consultations in 2022 (shown 

below in chronological order of expected publication), on which the CNOCP intends to 

comment. 

> Exposure Draft “ED 81, Conceptual Framework Update” 

> Consultation Paper on developing a sustainability reporting framework for the public sector 

> Exposure Draft “ED 82, Retirement Benefit Plans” 

> Consultation Paper on the recognition of natural resources in the public sector: Natural 

Resources 

> Exposure Draft on annual improvements to standards: Improvements to IPSAS, 20226 

> Exposure Draft on leases in the public sector. 

In addition, the IPSAS Board Strategy and Work Plan 2019-2023, which was reviewed in July 

20217, is planning the following projects: 

> Major projects 

• IPSAS 1, Presentation of Financial Statements 

• Ad hoc framework for small public entities 

  

                                                 

6
 The CNOCP may decide to not reply to this consultation if the amendments proposed by the IPSAS Board are 

limited to changes that clarify the wording in a standard.  

7 The mid-period review of the IPSAS Board’s Work Plan is underway. 
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> Minor projects 

• IPSAS 21, Impairment of Non-Cash-Generating Assets 

• IPSAS 31, Intangible Assets 

• IPSAS 33, First-time Adoption of Accrual Basis IPSASs 

• Guidance on applying the concept of materiality 

Last, an annual selection of research projects submitted to an Academic Advisory Group, 

created in 2019, helps to drive the Board’s agenda over the medium-term. 

Translation of IPSAS Board Standards 

Together with the Institute of Chartered Accountants (CSOEC) and the National Institute of 

Statutory Auditors (CNCC), the Council will continue its translation of IPSAS standards into 

French. After completing the French translation of the “2018 Handbook”, work began in 2021 

on the translation of the “2020 Handbook”. A new agreement was signed with IFAC8 to deliver 

the French version of the “2020 Handbook” in the first half of 2022. 

IPSAS Board meetings and working groups 

The General Secretariat of the CNOCP prepares meetings in close cooperation with the 

French member of the IPSAS Board and attends them as an external observer. This allows 

the CNOCP to maintain relations with all members of the IPSAS Board, as well as with 

institutional observers (World Bank, IMF, Eurostat, OECD). The CNOCP is also able to take 

part in discussions at the earliest possible stage. In 2022, three 1-day meetings are planned 

by videoconference as well as four 4-day meetings, the format of which will depend on the 

pandemic’s progression. 

Meetings of the IPSAS Board Consultative Advisory Group 

In 2016, the CNOCP was appointed as a member of the IPSAS Board Consultative Advisory 

Group (CAG). The CNOCP was renewed as a member of the CAG in 2019 for a period of 

three years and again in 2022 for another two years. The CAG comprises about twenty 

members. It acts as an advisor to the IPSAS Board on its strategy and work programme and 

provides advice on any matter of relevance to the standard-setting activities of the IPSAS 

Board. It is not a decision-making body. The CAG meets publicly twice a year, in June and 

December. Additional meetings are scheduled on a regular basis.

                                                 

8
  IFAC: International Federation of Accountants. 



18 

Participation of the CNOCP in the work 
of the European Commission 

The European Commission launched the EPSAS (European Public Sector Accounting 

Standards) project in the wake of its report assessing the suitability of International Public 

Sector Accounting Standards for Member States, drawn up in application of the provisions of 

Article 16-3 of Council Directive 2011/85/EU of 8 November 2011 on requirements for 

budgetary frameworks of the Member States. 

Eurostat presides and coordinates the work of different bodies on behalf of the European 

Commission. A Working Group, recently renamed Expert Group, gathers representatives from 

all Member States, as well as observers, mainly from international institutions and 

organisations. There are also cells which serve as think tanks and are designed to tackle 

specific issues through the contribution of a limited number of members. The “Cell on principles 

related to EPSAS standards” pursued the work it had started in March 2016. With a draft 

conceptual framework in place, members are tasked with reviewing compliance of IPSAS 

standards with the conceptual framework and the “European Public Good”.  

Eurostat’s objective is to create an EPSAS Framework and a collection of standards that could 

serve as a basis for a European regulatory framework were the project to be completed. 

The General Secretariat of the Council is a member of the French delegation. It takes part in 

meetings held by the Expert Group and is also represented in the cells.  

During the year, the cell and the Expert Group pursued discussions on documents prepared 

by consulting firms hired by Eurostat to assess the consistency of IPSAS Board standards 

relative to the principles set out in the draft EPSAS conceptual framework and the “European 

Public Good". All IPSAS standards were assessed against these two objectives, and all were 

found to be compliant. 
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In spite of the appointment of a new College of European Commissioners on 1 December 

2019, no formal decision was made in 2020 or 2021 regarding the future of the project or its 

organisation. The question of the legal basis for future EPSAS standards remains unanswered. 

The four options developed by Eurostat are the following: 

> Option 1: binding conceptual framework and binding set of standards; 

> Option 2: binding conceptual framework together with a non-binding set of standards; 

> Option 3: non-binding conceptual framework together with a non-binding set of 

standards; 

> Option 4: cancellation of the project. 

The CNOCP takes part in this work in liaison with the Interdirectorate Committee for 

International Public Sector Accounting Standards, which is responsible for coordinating the 

positions of French participants. The General Secretariat of the CNOCP acts as secretary to 

this Committee. 
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Other international activities 

Annual OECD Meeting of Senior Financial Management and Reporting 
Officials Symposium  

Each year in early March, the CNOCP has the opportunity to provide its input on all public 

sector standard-setting issues at a symposium organised by the OECD on the annual accounts 

of public entities, the “Annual OECD Meeting of Senior Financial Management and Reporting 

Officials Symposium”. The Symposium was previously known as the “Annual OECD Public 

Sector Accruals Symposium”. It provides an opportunity for the representatives of the 

ministries of finance of OECD member countries to discuss current accounting reforms. The 

event has been chaired by Michel Prada since 2012. 

International Forum of Public Sector Accounting Standard Setters  

The International Forum of Public Sector Accounting Standard Setters met for the first time in 

2016 in Norwalk (United States). The second meeting took place in July 2017 at the Zurich 

University of Applied Sciences and the third meeting in July 2019 in Toronto. The CNOCP is 

a member of the Forum, which provides an opportunity to network with other national standard 

setters. It also offers the possibility to bring important issues to the attention of the IPSAS 

Board. The fourth edition of the Forum is planned for September 2022 in Lisbon. 

Translation of accounting standards manuals into English 

In the context of the debate on public sector standard setting in international bodies and as 

part of the EPSAS project managed by the European Commission, the Central Government 

Accounting Standards Manual and the Public Establishments Accounting Standards Manual 

were translated into English in order to make all stakeholders aware of the accounting 

framework adopted in France. 

 



21 

In addition, all other CNOCP documents that must be communicated to stakeholders in the 

context of international discussions – in particular, the Conceptual Framework for Public 

Accounts, the CNOCP annual reports and CNOCP work programmes – are also translated 

into English. 
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International cooperation projects 

The Council receives invitations to participate in international cooperation projects in countries 

wanting to modernise their systems of public administration and standardise accounting 

across their public sector. Members of the General Secretariat team are invited to share their 

experience gained in the French public system or provide training on public sector accounting 

standards. Delegations from these countries also travel to France, and some have taken part 

in the Council’s meetings. 

 

 



 

 

 


