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EP tOR al

Welcome to this fifth issue of 
Government in Action: Research 
and Practice which, in keeping 
with tradition, takes a thematic 
look at research into the chang‑
ing face of government. Having 
previously covered human 
resources, transparency, e‑gov‑
ernment, co‑production and 
trust, we now turn our atten‑
tions to two new topics: budg‑
eting and simplification. At first 
glance, they appear to have little 
in common. Yet both are central 
to improving public manage‑
ment and return time and again 
to the heart of the transforma‑
tion agenda.  n this issue, we 
will show how the boundaries 
between these two areas are 
becoming increasingly blurred.

Simplifying administrative burdens to reduce costs

Many simplification initiatives are driven by a 
resolve to reduce the cost of administrative burdens 
to businesses and other public service users. Pamela 
Herd and Donald Moynihan look beyond standard 
cost models and other cost accounting methods 
and show that, in fact, users – especially vulnera-
ble groups – encounter learning costs, compliance 
costs and psychological costs when faced with bur-
densome procedures. They argue that these costs 
can only be managed – and, therefore, reduced – if 
they are evaluated as a matter of course.

Celebrating 100 years of the Budget 
Directorate

The Budget Directorate was 
created in 1919, exactly a cen‑
tury ago. To mark this special 
occasion, and to pay tribute to 
this custodian of sound public 
management, this issue features 
a joint interview with Amélie 
Verdier, Budget Director, and 
Nicolas Berland, professor at 
Université Paris‑Dauphine. The 
fascinating discussion between 
two experts, one a practitioner, 
the other a researcher, explores 
the latest developments in budg‑
eting in the public and private 
sectors. This issue also includes 
an article by Prof. Berland, in 
which he discusses how the 

“beyond budgeting” principle is prompting com‑
panies to simplifying budgeting practices and 
link them to strategy. He also draws parallels 
between this private‑sector movement and the 
Constitutional Bylaw on Budget Acts (LOLF). 
As well as reflecting on the past, we felt this 
100‑year anniversary was a good opportunity 
to analyse current trends and look ahead to the 
future.

  hope you enjoy reading this issue

virginie Madelin
Managing Pirector,  GPPDE
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ARt ClDE

Constitutional Bylaw on Budget Acts 
and Beyond Budgeting Comparing 

two budget reforms
by Nicolas Berland

In 2004, France embarked on a sweeping reform of its public finances with the 
Constitutional Bylaw on Budget acts (lOlF), which aimed to recast the principles of 
government expenditure. As well as bringing in a new budget process, a results-oriented 
culture and a greater focus on performance indicators, the lOlF introduced a cost 
calculation system and new human resource management practices, including a performance-

related bonus scheme. this article examines the lOlF and 
draws comparisons with “beyond budgeting”, a budget reform 
process applied in the private sector.

Nicolas Berland, a professor at Université Paris‑Dauphine, specialises in organisational 
management and management control. His research interests include the history 
of management control, the financialisation of control practices, experiments with 
the beyond budgeting approach, and the advent of management control in public 
institutions.

The idea behind the LOLF was to take budgeting 
practices applied in private organisations and repur‑
pose them in a way that was suited to the culture 
of the public sector. The reform completely changed 
the way budgets were structured, doing away with 
the previous system of budget “chapters” and intro‑
ducing Operational Budget Programmes (OBPs), in 
which expenditures are organised by broad public 
policy aims.

The reform was unquestionably inspired by pri‑
vate‑sector management practices. Yet, somewhat 
paradoxically, it came at a time when many compa‑
nies were themselves reforming their budget process‑
es.  n the 1990s and 2000s, fierce criticism of the 
conventional corporate budgeting model prompted 

some organisations to rethink their approach. This 
movement, which became known as “beyond budg‑
eting”, saw businesses adopt solutions that, in some 
cases, bore many similarities with the measures in‑
troduced by the LOLF.

For the purpose of comparison, this article exam‑
ines the beyond budgeting model adopted by Rhodia, 
a French multinational that was founded in 1999 
when Rhône‑Poulenc spun off its chemicals division 
into a separate company, and was later acquired by 
Belgian company Solvay in 2011. For OBPs, the au‑
thor draws on both his own experience and a sub‑
stantial body of publications and case studies on the 
Budget Directorate’s website (https://www.perfor‑
mance‑publique.budget.gouv.fr/).
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Beyond budgeting at Rhodia
Budget reform at a time of restructuring 

On 1 January 1999, Rhône-Poulenc spun off Rhodia, its chemicals division, into a standalone pub-
licly listed company. At the time, Rhodia employed 27,000 people at 19 sites worldwide and gener-
ated $7 billion in global turnover.

In autumn 1999, Rhodia decided to break with convention and dispense with the central planning 
and budgeting process, launching a new project baptised “Spring”. 

Before examining the example of Rhodia in detail, 
it should be stressed that beyond budgeting is by no 
means a one‑size‑fits‑all model. Rather than abandon 
budgeting altogether, organisations have overhauled 
their processes – each in their own, distinctive way, 
but all guided by a set of clear principles.

How the system worked
Spring, Rhodia’s version of the beyond budgeting 
approach introduced in autumn 1999, was a three‑
phase process:

1. Strategic planning
2. Devising action plans aligned with strategy
3. Producing 12‑month rolling forecasts.

Beyond budgeting: the example of Rhodia

Spring: a three-phase process

BOKS : un processus en 3 phases pour atteindre les
résultats annoncés
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“ One of the greatest 
strength of beyond 

budgeting is how the 
personnel were able 
to see how their own 
objectives dovetailed 
with corporate-level 

objectives „ 

Impact matrix
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Préparer la matrice
préliminaire (faire une liste
de toutes les Actions
Stratégiques et des
Processus) et identifier les
plus fortes contributions
aux Actions Stratégiques...

… puis pour chaque “contribution la
plus forte” aux Actions Stratégiques,
documenter comme ci-contre :

As part of the Spring project, Rhodia overhauled its 
traditional annual objective‑setting process. First, 
line personnel up and down the 
chain – from senior managers to 
front‑line employees – were given 
a much bigger say in the process. 
This move turned out to be one of 
the system’s greatest strengths, be‑
cause personnel were able to see how 
their own objectives dovetailed with 
corporate‑level objectives. Second, 
the number of objectives was re‑
duced in order to limit costing work 
to strategically important objectives 
only. This approach, which marked 
a clean break with the conventional 
– and exhaustive – budget process, 
was to a large extent what made Rhodia’s system so 
distinctive.

Strategic planning – phase one of the process – hap‑
pened within individual group businesses. First, each 
company’s management committee set strategic ob‑
jectives, known as key value drivers (KVDs). Man‑
agers were then expected to draw up a list of stra‑
tegic actions (SAs) – practical steps that could be 
taken over the coming five years in order to achieve 
both the KVDs and objectives set by group execu‑
tives. DEach SA was financially assessed to gauge its 
impact on value creation, and only those SAs with 
the most significant impact were retained.

The KVDs, deliberately limited in number, captured 
the company’s priorities for maintaining its competi‑

tive edge and achieving its long‑term 
strategy. As the name (“key”) sug‑
gests, the idea was not to cover all 
bases, but rather – in line with the 
Pareto principle – to focus on the 
20% of variables that would generate 
80% of the effects on the company’s 
value.

Once the strategic planning process 
was complete, phase two involved 
translating long‑term strategic ob‑
jectives into short‑term action plans 
for the coming year. Recognising the 
inherent diffculty in aligning

long‑term objectives, KVDs and SAs with short‑
er‑term action plans, Rhodia developed an impact ma‑
trix in order to “document and validate” the selected 
SAs and help line personnel develop appropriate an‑
nual action plans. The matrix served as an optional 
decision‑making support tool, cross‑referencing the 
KVDs and SAs against the corresponding processes. 
Offcially s peaking, t he impact matrix was t he fi rst  
step in phase two of the process (the action plan phase). 
Yet its role as a bridge between long‑term objectives 
and short‑term implementation meant that, for line 
personnel, it was often framed as the final step in 
phase one (the strategic planning phase) – a shift that 
typified Rhodia’s determination to align long‑term vi‑
sion and short‑term action.
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“ Under the 
conventional 

budgeting model, 
too much time was 

devoted to the costing 
side, and the action 

plan phase was 
sometimes skipped 

altogether „

The management committee began by using the 
impact matrix to assess how various processes con‑
tributed to the achievement of each 
SA, looking specifically at the tasks 
and activities that would need to be 
performed. Rhodia developed the 
matrix after observing that, in many 
cases, action was being taken before 
its impacts had been quantified, and 
with no estimate of the resourc‑
es (people, money and equipment) 
that would be needed. This plan‑
ning deficit led to resource shortag‑
es and meant that many SAs were 
only partially achieved, or in some 
cases not achieved at all – a situa‑
tion that skewed business forecasts. 
More important still, one unintended 
by‑product of this lack of preparedness was that it 
hindered effective cooperation and coordination be‑
tween departments. With the impact matrix, Rhodia 
was better able to prioritise projects, focus the effects 
of its action, and avoid – or at least limit – irrational 
resource allocation.

A new budgeting model: from accounting to strategy

Under the conventional model, a budget is an ac‑
counting tool that captures all of an organisation’s 
revenues and expenditures. But not all expenditures 
hold the same strategic importance, meaning consid‑
erable time is spent on unnecessary costing work. Ac‑
cording to one school of thought, this model may be 
seen as beneficial because it fits neatly with account‑
ing processes. Yet this all‑encompassing approach 
misses the main point of what a budget is supposed 
to do: capture what really matters. This observation 
raises an important question: is it really necessary for 
a company’s management control and strategy‑set‑
ting system to cover all revenues and expenditures? 
On the face of it, there is no justifiable reason why it 
should – perhaps other than to allow the organisation 
to check that its figures match reality.
Yet managing priorities was one of the central planks 
of Rhodia’s new management control model, which 
dispensed with the idea of controlling everything and 
focused instead on the 20% of variables that affected 
80% of the group’s value (the Pareto principle). This 

approach could be considered a version of “manage‑
ment by exception” (or MBDE), an established practice 
in conventional budgeting whereby only significant 
deviations from a budget or strategy are brought to 
the attention of management.  n an effort to focus the 
attention of front‑line staff, however, Rhodia moved 
MBE earlier in the process, shifting from retrospec‑
tively analysing deviations to screening strategic 
priorities in advance – hence the limited number of 
KVDs and SAs in its system.  n other words, line 
personnel were expected to conduct a strategic review 
then agree on a restricted list of priorities. Rhodia 
abandoned exhaustive budgeting and embraced par‑
tial budgeting. The new management model did not 
cover certain expenditure items such as erasers and 
pencils, for instance, giving the impression that the 
company was only partially in control of its costs. Yet 
the advantage of this incomplete system was that it 
highlighted those things that really mattered. Like‑
wise, relinquishing some control was by no means an 
indication of a more relaxed management style.

A pioneering model
Rhodia’s beyond budgeting model marked a signifi-

cant break with conventional practice. 
Costed objectives, negotiated by each 
business, were quickly translated into 
action plans, meaning they could be 
rolled out more efficiently across the 
group. Managers were no longer seen as 
heads of responsibility centres. Instead, 
their role in strategy implementation 
was determined by the action plans 
that fell within their remit. This meant 
that, at Rhodia, group executives, divi-
sion managers and company manage-
ment committees were all involved in 
the strategy-setting side of the budget 
process. Moreover, strategy cascaded 
down the chain of responsibility in a 

regimented manner, where it was discussed and debated 
before the costing exercise began. Under the convention-
al budgeting model, too much time was devoted to the 
costing side, and the action plan phase was sometimes 
skipped altogether. But this new approach signalled 
Rhodia’s determination to rebalance the equation, spend-
ing less time on costing and more on action plans.
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“ This all-
encompassing 

approach misses the 
main point of what 

a budget is supposed 
to do: capture what 
really matters „

Rethinking responsibility centres and 
budget cycles
The traditional budgeting model has its own draw‑
backs. First and foremost, it assumes that organisa‑
tions can be carved up into standalone responsibility 
centres. This approach overlooks the 
fact that organisations function as 
systems, in which the actions of one 
department have knock‑on effects 
elsewhere.  n conventional practice, 
this issue is addressed through a 
series of back‑and‑forth budget ad‑
justments designed to take account 
of departmental constraints. Yet the 
need to constantly adjust and review 
action plans, then redo the associ‑
ated costing work, demands a great 
deal of coordination and makes the 
budget process particularly burdensome.  t is easy to 
see why budgets tend to vary so little from one year 
to the next. And once the equilibrium of the past is 
gone, the sheer complexity of the process – devising, 
costing, then reviewing action plans – means that 
establishing a new equilibrium takes time. For this 
reason, Rhodia’s decision to dispense with responsi‑
bility centres and to budget instead on the basis of 
cross‑cutting KVDs, SAs and action plans seems to 
have been a wise move.

The LOLF: budget reform in France
 n autumn each year, the French government submits 
the following year’s draft budget to Parliament. The 
budget takes the form of a single document covering 
all government expenditures and revenue forecasts. 
 n 2001, Parliament adopted the Constitutional By‑
law on Budget Acts (LOLF), a major overhaul of 
fiscal and accounting rules that dated back to 1959. 
The LOLF was enacted on 1 August 2001 and ap‑
plied for the first time in 2006. Under the new budget 
preparation and monitoring framework, France has 
shifted away from expenditure‑oriented budgets and 
towards a results‑oriented model. Budgets are now 
based on a three‑tier structure:

• Missions, which correspond to major policy objec‑
tives and span one or more government departments.

• Programmes, which encompass appropriations for 
a particular action or a coherent set of actions under 
the responsibility of a single department.

• Sub-programmes (actions), which encompass ap‑
propriations for a particular purpose within a given 
programme.

The LOLF has three main aims: to make budget doc‑
uments easy to understand for MPs, senators and an‑
yone else who chooses to read them, to improve the 
adequacy of public expenditure, and to instil budg‑
etary discipline guided by the principles of perfor‑
mance, transparency and sincerity.

Under the new system, Parliament 
allocates departments a global 
budget along with a set of objectives 
and indicators to measure perfor‑
mance. This approach is designed 
to improve both the budget‑setting 
process itself (i.e. in government and 
Parliament) and the way expendi‑
ture is managed within individual 
departments and other government 
bodies. The objectives and indicators 

introduced by the LOLF necessarily demand a per‑
formance‑based management system, the idea being 
that such a system makes government more effective 
and effcient. Programme managers are required to  
produce two documents:

• annual performance plans (PaPs): these docu‑
ments, appended to initial budget bills (PLF s), give 
a multi‑year overview of the programme manager’s 
commitments based on the constituent elements of 
the programme. They describe the actions included 
in the programme, the associated costs, and the ob‑
jectives and expected results for the coming years, as 
measured by a set of precise indicators and objectives 
(i.e. expected levels of performance).

• annual performance reports (RaPs): these doc‑
uments, appended to budget review bills (PLRs), 
give an account of programme performance. They 
are expected to show both deviations from PAP fore‑
casts and measures taken since the previous RAP. 
The reports give an overview of performance, sum‑
marising the objectives, results and indicators for 
each programme and detailing implementation costs. 
Because PAPs and RAPs are identical in structure, 
comparing forecasts and achievements is straightfor‑
ward. The approach is similar to a conventional man‑
agement control system, under which achievements 
are compared against forecasts and managers are 
expected to explain any gaps.

lOlF DEt BDEYONP BuPGDEt NG
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Performance management in the United States
More granular control 

In the United States, the current performance management system was defined by the Government 
Performance and Results Act of 1993 (GPRA). The system has undergone a series of changes since its 
inception. The latest came with the GPRA Modernization Act of 2010 (GPRAMA), under which all fed-
eral government entities and agencies must publish a performance plan detailing their priority impact 
and management-improvement goals.

The GPRAMA introduced a more granular system of control. Agencies are now required to monitor 
and report on their priority objectives (which are reviewed every two years) and publish quarterly 
reports online. Likewise, federal government agencies prepare four-year strategic plans that cover a 
full presidential term and are closely aligned with performance plans.

One notable consequence of the GPRAMA is that managers now have greater responsibility. Each 
agency must have a chief operating officer (COO), as well as a performance improvement officer (PIO) 
whose task is to oversee the agency’s performance improvement efforts. The act also introduced new 
routines, including quarterly data-driven reviews of progress towards an agency’s priority goals. In 
addition, the executive branch must identify specific individuals with primary responsibility for achiev-
ing priority goals.

OBJECTIFS INTERMÉDIAIRES OBJECTIFS STRATÉGIQUES

LA PERFORMANCE SELON LA LOLF

MOYENS ACTIVITÉS PRODUITS
SERVICES

RÉSULTATS
SOCIO-ÉCONOMIQUES

Efficience
de la gestion

pour le
contribuable

Qualité
de service

pour
l’usager

Efficacité
pour le
citoyen

Performance management under the LOLF

The process of translating strategic objectives gives 
rise to three types of operational objective:

• Translated strategic objectives: the strategic objectives 
set out in the PAP are translated into objectives that are 
specific to a given area of activity or policy, or to a par‑
ticular territory. For instance, the objective of reducing 
the length of court proceedings can be translated into ob‑
jectives for different types of court. This same principle is 
easy to apply to service quality or management effciency  
objectives, although socio‑economic effectivness objec‑
tives can be more diffcult to translate.

• Intermediate objectives: these objectives represent mile‑
stones on the way to achieving the desired results in the 
PAP and can be helpful in guiding departments and agen‑
cies as they seek to achieve strategic objectives.  nterme‑
diate objectives concern the means and tools available to 
department or agency managers and can relate to inputs 
(consumption volume or rate, or distribution of certain 
resources), activities (volume, distribution or implemen‑
tation of certain actions or processes) or outputs (volume 
or distribution of certain outputs).

Source : http://www.minefi.gouv.fr

1 - Ministry of the DEconomy, Finance and  ndustry, the performance-based approach: strategy, objectives, indicators. a methodologi-
cal guide for applying the Constitutional bylaw of August 1st, 2001 on budget acts, June 2004.

http://www.minefi.gouv.fr
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• Complementary objectives: these objectives, which 
relate to activities not covered by the PAP, are spe‑
cific to a given operational level and may be pursued 
in addition to those based on national objectives. 
These complementary objectives must, of course, 
not contradict the strategic objectives set out in the 
PAP.

This three‑tier structure, a manifestation of the so‑
called “performance cascade”, is designed to ensure 
that department‑specific objectives are presented in 
a standardised way that shows linkages with the 
strategic objectives of the PAP.  mplementing this 
cascade is not straightforward, and departments can 
sometimes devote significant time and resources to 
devising and monitoring indicators that are of little 
practical relevance.

lOlF DEt BDEYONP BuPGDEt NG

Beyond budgeting and the LOLF: two initiatives, mixed results

Both Rhodia’s Spring project and the LOLF share 
many features in common. We will cover these briefly 
below before turning to the differences between them, 
which are a source of more valuable insights.

Beyond budgeting and the LOLF: what they 
share in common
 n both cases, the reforms involved a shift away from 
expenditure‑based budgeting and towards a greater 
focus on aims. This has organisational implications, 
with the responsibility centre model giving way to a 
more holistic view of the organisation.
Likewise, both Rhodia and the French government 
adopted a similar structure that more closely aligns 
budgeting with strategy:

KDEY ValuDE PR VDERS – 
StRatDEG C aCt ONS – 

aCt ON PlaNS

StRatDEG C OBJDECt VDES – 
 NtDERMDEP atDE OBJDECt VDES – 
COMPlDEMDENtaRY OBJDECt VDES

This triptych, which is normally applied to balanced 
scorecards and quality management programmes, 
exists in various forms in many organisations. And 
although the terminology may differ, the three‑part 
structure remains the same. So in that sense, it is 
nothing new. But what sets Rhodia’s Spring project 
and the LOLF apart is that this model was applied to 
budgeting.
Both initiatives have another feature in common: 
the organisations in question have found it diffcult  
to implement the reforms at the operational level. 
The evidence suggests that new budget models can‑
not easily trickle down the chain of responsibility and 
that, in many cases, budget allocations continue to be 
managed using conventional principles.

Two systems, two different rationales
The many differences between the two systems speak 
volumes about their fundamental characteristics.

First of all, Rhodia opted to apply its new method 
only to those expenditures with the greatest impact, 
managing all other expenditures on an as‑needed ba‑
sis. The LOLF, however, applies to all government 
expenditures without exception. Both of these ap‑
proaches carry risks. For Rhodia, this risk came at 
the priority‑setting stage – some of the prioritised 
expenditures might not have been the most impact‑
ful, while more significant expenditures could have 
slipped through the net. Under the LOLF, meanwhile, 
the potential for having “catch‑all” programmes that 
include routine operating expenditures risks water‑
ing down the method.  n some government bodies 
and agencies, routine costs can amount to as much as 
50% of total expenditures.

 n addition, private organisations find it much easier 
to set priorities than the public sector, not least be‑
cause decisions that exclude particular actions – and 
therefore certain users, citizens or taxpayers – are 
hard to justify.  t could be argued that this difference 
speaks to two competing rationales: one economic, 
the other political. Although these rationales exist in 
both the private and public spheres, economic motives 
dominate in the first, while political considerations 
take precedence in the second. For politicians, the 
priority is to build the broadest possible support base 
and, in doing so, to secure a path to victory.  n many 
cases, they cannot countenance making decisions that 
exclude certain groups – because inclusion matters 
more than effciency.

Differences in management: rethinking aims 
and treating objectives as a means to an end
Budgeting is based, implicitly at least, on the exist‑
ence of performance contracts setting out the objec‑
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tives to be achieved at different levels of an organi‑
sation.
Yet an objective, in isolation, gives line managers no 
indication of what action they should actually take. 
There are many different ways to achieve an objec‑
tive, and uncoordinated action can undermine effec‑
tive management of the entire organisation. Without 
proper coordination, the whole fails to add up to the 
sum of its parts. Merely setting objectives is no guar‑
antee of coordination. Objectives can only be only 
effective if they are set with input from line person‑
nel, if their meaning is clear, and if their full implica‑
tions have been duly considered. This view seems to 
be shared by Kaplan and Norton (2001), who pos‑
it that, under a management‑by‑objectives system, 
performance indicators serve little purpose without 
genuine strategic focus. They further argue that per‑
sonnel responsible for strategy implementation need 
to understand and accept not just the strategy itself, 
but the way in which its success will be measured. 
 n other words, objectives and performance contracts 
are meaningless unless they are supported by a ro‑
bust mechanism for collective strategy‑setting.
 n a management‑by‑objectives system, organisations 
focus all their attentions on so‑called “service‑level 
contracts” and give scant regard to concrete action 
plans. This approach makes the firm little more than 

a “nexus of contracts” (as defined by agency theory). 
Yet shaping and executing action plans requires ro‑
bust coordination. Consequently, this excessive focus 
on negotiating and implementing service‑level con‑
tracts could indicate a deliberate shying‑away from 
the diffcult, emotionally charged conversations that  
form a part of the strategy‑setting exercise – per‑
haps even suggesting that organisations that adopt 
this approach are struggling to come to terms with 
some of the interpersonal aspects of management. 
Setting objective‑based targets without an in‑depth 
discussion of how they will be achieved avoids organ‑
isations having to drill down into the detail of what 
their employees actually do. DEmployees’ performance 
is appraised solely on whether or not they meet a 
given target. Yet while indicators give an “objective” 
demonstration of employees’ suitability for their role, 
they leave no room for critical thinking and, in doing 
so, shield the manager from the person on whom they 
are passing judgement.  n recent times, there has 
been a move away from this management‑by‑objec‑
tives model and towards a different approach known 
as “management of objectives”. This shift explains 
why introducing budget reforms has proved so chal‑
lenging, because it bursts the protective bubble that, 
by implicit agreement, has become a common feature 
of large organisations.

Reconsidering objectives 

Responsable

Objectifs
Contrat de performance

Opérationnels

Plans d’action

Responsable

Objectifs
Evaluation de la performance

Opérationnels

Plans d’action

Démarche de contractualisation
Objectif = moyen de pilotage

Processus de la gestion sans budget
Objectif = mesure du pilotage
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Budget reform in Australia
Connecting performance data with management practices

In 1983, an Australian parliamentary committee called on public entities to pay closer attention 
to efficiency and cost-effectiveness. Ever since then, improving data-gathering on budget per-
formance has been an ongoing concern for Parliament. Although the quality and usefulness of 
the performance data has come under frequent criticism, the information system has enjoyed 
unbroken bipartisan support for the past three decades. The Public Governance, Performance 
and Accountability Act 2013 (PGPA Act), Australia’s most recent budget reform, therefore built 
on over 30 years of iterative changes to budget performance mechanisms.

The idea behind the PGPA Act was to connect performance data with management practices. 
Under the new rules, all entities (agencies and government departments) are required to publish 
a rolling four-year plan, updated annually, outlining the organisation’s purpose, activities and 
performance metrics. The PGPA Act signalled a break with the old system of budgets and out-
come indicators and a greater emphasis on how results are attained. The system’s centre of 
gravity is no longer the budget, but the agency or department’s corporate plan – the document 
from which indicators are formulated and against which they are tracked. Resource and perfor-
mance measurement matters only come up for discussion once the strategy is in place. There is 
no automatic link between corporate plans and the budget.

The act also introduced another performance management measure: all public entities are now 
required to prepare annual performance statements that report on progress towards their 
objectives.

This new approach does not advo‑
cate abolishing objectives altogether. 
Far from it. The idea is to use action 
plans as a way to redress the balance 
in management by transitioning from 
management by objectives, to man‑
agement of objectives. Objectives are 
not an end in themselves, but rather 
a means to check that an organisa‑
tion has achieved its aims. This ap‑
proach marks a shift away from service‑level negoti‑
ations and towards a participatory objective‑setting 
process, in which a wide range of competing views 
enrich strategy formulation debate.

Under the conventional budgeting mode, significant 
resources were allocated to devising and discuss‑
ing action plans. Yet organisations did not always 
devote enough time to this process, and many gave 
the impression that setting performance targets was 

a bigger priority. Hofstede (1967) 
documented numerous instances 
of political game‑playing between 
stakeholders, while Cyert and March 
(1963) observed that these processes 
often resulted in only slight chang‑
es to pre‑existing balances. Rhodia 
sought to neutralise this game‑play‑
ing in budget negotiations by setting 
strategy‑based objectives and giving 

line personnel a greater say in the process.

This participatory, collective approach to objec‑
tive‑setting is not quite so easy to transpose to the 
public sphere, for two reasons. First, as we have al‑
ready seen, setting priorities is much harder in the 
public sector and, as a result, managers’ attention 
is divided. Second, the culture of public‑sector or‑
ganisations tends to be rules‑based rather than con‑
tract‑based.

lOlF DEt BDEYONP BuPGDEt NG

“  An objective, 
in isolation, gives 
line managers no 
indication of what 
action they should 
actually take „
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Conclusion
The similarities between Rhodia’s Spring project and 
the LOLF provide useful insights into the nature of 
these two budget reform initiatives. Yet the differ‑
ences between them are equally instructive, showing 
how the reforms were carried out in markedly differ‑
ent institutional contexts, each with its own priori‑
ty‑setting processes and capabilities, and each with 

its own management culture. These factors matter 
just as much as the technical architecture of the sys‑
tems themselves. They point to a need – in both the 
public and private sectors – for a collective rethink 
of organisational aims and strategy, and of the way 
in which managers use objectives as strategy imple‑
mentation tool.
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Crossed views  
between practice and research

Budget reform in the public 
and private sectors

Interview between Amélie verdier and 
Nicolas Berland

 n this joint interview, Nicolas Berland, the author of the previous article, talks to Amélie 
Verdier, Budget Director, about the development of the beyond budgeting model in the pri‑
vate sector and its parallels with the LOLF. The two experts, one a researcher, the other 
a practitioner, discuss the common challenges facing their respective sectors as well as the 
differences that set them apart.

Highlights

00: 20: What criticisms have prompted 
budget reforms in the public and pri‑
vate sectors?

04: 51:  n both the public and private 
sectors, budgets are intended to cap‑
ture strategic goals.  n what ways does 
this aspect pose a challenge for budget 
managers?

15: 20:  n your view, what soft skills do 
budget managers need to be able to call 
on to achieve performance objectives?

20: 10: Do financial controllers in the 
public and private sectors face a differ‑
ent set of pressures and constraints?

26: 30: How can budgets adapt in 
today’s increasingly uncertain environ‑
ment?

Youcan watch the full interview here: 
https://www.economie.gouv.fr/igpde-editions-publications/action-publique-recherche-pratiques

https://www.economie.gouv.fr/igpde-editions-publications/action-publique-recherche-pratiques
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COMPaRat VDE aNalYS S

How Administrative Burdens 
Make Government Less Effective 

and What to Do About It 
by Pamela Herd et Donald Moynihan

Bureaucracy, confusing paperwork and complex regulations – or what Pamela Herd and 
Ponald Moynihan call administrative burdens – often introduce delay and frustration into our 
experiences with government agencies. Administrative burdens diminish the effectiveness of 
public programmes and can even block individuals from fundamental rights like voting. 
Because burdens affect people’s perceptions of government and often perpetuate long-standing 
inequalities, understanding why administrative burdens exist and how they can be reduced is 
essential for maintaining a healthy public sector.

In this article for Government in Action: Research and Practice, Pamela Herd and Ponald 
Moynihan summarise, for the benefit of practitioners, the issues they explore in their recently 
published book Administrative Burden: Policymaking by Other Means.

Pamela Herd and Donald Moynihan are professors at 
the McCourt School of Public Policy at Georgetown 
University in the United States. They co‑authored 

Administrative Burden: Policymaking by Other Means, 
which won the National Academy of Public Administra‑

tion’s Louis Brownlow Book Award in 2019.

 n the book, Herd and Moynihan document that the administrative burdens citizens regularly 
encounter in their interactions with the state are not simply unintended by‑products of governance, 
but the result of deliberate policy choices. Through in‑depth case studies of federal programmes 
and controversial legislation in the United States, they show that administrative burdens are often 
the nuts‑and‑bolts of policy design, disproportionately affecting the disadvantaged who lack the 
resources to deal with the financial and psychological costs of navigating these obstacles.

Pamela Herd, Donald Moynihan, Administrative Burden: Policymaking by Other Means, Russell 
Sage Foundation, 360 pages, 2018.
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Table 1: The Components of Administrative Burden

Learning costs Time and effort expended to learn about the program or service, ascertaining eligibility status, the nature 
of benefits, conditions that must be satisfied, and how to gain access.

Compliance costs Provision of information and documentation to demonstrate standing; financial costs to access services (such 
as fees, legal representation, travel costs); avoiding or responding to discretionary demands made by 
administrators.

Psychological costs Stigma arising from applying for and participating in an unpopular program; loss of autonomy that comes 
from intrusive administrative supervision; frustration at dealing with learning and compliance costs, unjust 
or unnecessary procedures; stresses that arise from uncertainty about whether citizen can negotiate pro-
cesses and compliance costs. 

Adapted from Herd and Moynihan 2018 

The frictions that people encounter in their interac‑
tions with government – searching for information 
about a program, the filling out of forms, and the ac‑
companying frustrations – are easy to dismiss as a 
nuisance necessary to the functioning of the admin‑
istrative state. But such administrative burdens play 
a more fundamental role in the quality of governance 
than traditionally acknowledged. They are more than 
a mere irritant: they affect whether people will be 
able to exercise fundamental rights of citizenship, like 
voting, or can access public services that can improve 
their quality of life. Burdens alter the effectiveness of 
public programs. Government programs aimed at re‑
ducing inequality often reach only a fraction of their 
target population, automatically weakening their ef‑
fectiveness by shutting out those who fail to negotiate 
the required procedure. Burdens may sometimes be 
unavoidable – costs can serve important political val‑
ues or reflect administrative realities – but in many 
instances the value of burdens seems, at best, debat‑
able, and at worse, entirely unjustified by the costs 
they impose.

Administrative burdens therefore are central to big 
questions about the administrative state: Are people 
able to enjoy in practice the rights and benefits pro‑
vided to them in theory? Are public policies working? 
How does the state facilitate or minimize inequality? 
To answer these questions we need to be able to ask 
yet another set of queries: How do we recognize bur‑
dens? How do we determine when they are unjusti‑
fied? How do we design and manage public programs 
in ways that shift administrative burdens away from 
citizens? Whose role is it to shine a spotlight on these 

burdens, and how do they make determinations? To 
frame such practical questions, however, first re‑
quires the type of conceptual language we present in 
this paper.  n doing so, we offer a toolbox to make 
government simple, accessible, and respectful to the 
citizens it serves. 

What are administrative burdens? They are the ex‑
perience of policy implementation as onerous (Bur‑
den et al. 2012). We focus on the costs that people 
encounter when they search for information about 
public services (learning costs), comply with rules 
and requirements (compliance costs), and experience 
the stresses, loss of autonomy, frustrations or stigma 
that come from such encounters (psychological costs) 
(Herd and Moynihan 2018). Table 1 provides more 
detail. 

We limit our focus to the experience of burdens by 
individuals. An existing literature already address‑
es regulatory burdens on businesses.  nternational 
organizations such as the World Bank and OECD 
encourage governments to adopt a less burdensome 
regulatory regime. The burdens on individual citizens 
are, by comparison, an after‑thought. Such an im‑
balance reflects the success of private organizations 
in making their case for lower regulation. By con‑
trast, there is no well‑organized opposition to admin‑
istrative burdens. Nonetheless, complaints about the 
hassles of dealing with government are constant in 
almost every public setting, with much of the dissat‑
isfaction that people have with government coming 
from negative experiences with complex and frustrat‑
ing processes.

HOw aPM N StRat VDE BuRPDENS MaKDE GOVDERNMDENt 
lDESS DEFFDECt VDE aNP wHat tO PO aBOut  t
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“ The effects of 
administrative burdens 

are distributive, they 
hurt some groups 

more than others, and 
therefore can worsen 
existing inequality in 

society „

Governments should pay attention to burdens be‑
cause they have real effects on the lives of the public. 
Administrative burdens can impose significant costs 
on citizens, especially if they result in programs fail‑
ing to reach their intended recipients.

Burdens are Consequential

One reason we don’t fully understand the impact of 
administrative burdens is there is a paucity of studies 
modelling their effects. One important exception is a 
study based in South Africa. Here, Carolyn Heinrich 
(2016) examined an ambitious cash‑transfer pro‑
gram, the Child Support Grant, which aimed to im‑
prove economic security for 11 million children. By 
giving these families access to cash, the program was 
intended to increase home stability, and education‑
al outcomes. However, participants faced significant 
compliance costs such as extensive documentation 
requirements, delay at welfare offces, and learning  
costs that were exacerbated by changes in the policy 
rules. As a result, most beneficiar‑
ies experienced disruptions in cash 
transfers, with four out of five of 
those disruptions made in error. The 
lost resources had a negative effect 
on adolescent outcomes resulting in 
greater rates of sexual activity, al‑
cohol consumption, and criminal be‑
havior.  n other words, a program 
designed with the best of intentions 
was undercut by administrative bur‑
dens.

Burdens also matter to whether peo‑
ple practice basic democratic rights, such as voting. 
When we think of voting, we think of the citizen cast‑
ing their ballot at a polling place. But voting is just the 
final stage in the election process. Registration is the 
more consequential part of the election process when 
it comes to burdens. Countries with a requirement 
that voters register separate from the voting process 
add a layer of learning and compliance costs onto po‑
litical participation, which reduces turnout. Studies 
from the US find that states that allowed people to 
register on election day had turnout that was three to 
seven percentage points higher, controlling for other 
factors (Burden et al 2014).

A field experiment from France illustrated how an 
intervention that reduced administrative burdens in 
registration could increase turnout (Braconnier, Dor‑

magen, and Pons 2017). Conducted as part of the 
2012 French Presidential and parliamentary elec‑
tions, the researchers conducted a randomized con‑
trol trial with 20,500 homes. Compared to a control 
group, citizens who had campaigners come to their 
homes, offer information, and help them register were 
more likely to register and vote. Visits increased 
registration by 29 percent, and 93 percent of those 
who registered because of the visit voted in at least 
one election since 2012. Citizens who received such 
help also increased their civic knowledge, becoming 
more interested and knowledgeable about the election 
according to post‑election surveys. The study offers 
strong causal evidence that both learning and com‑
pliance costs are barriers that lower registration, and 
that reducing those costs helps foster more engaged 
and active citizens.

Burdens Matter to Inequality

Studies of political participation also point to a sec‑
ond reason why governments should 
care about administrative burdens: 
the effects are distributive. Burdens 
hurt some groups more than others, 
and therefore can worsen existing 
inequality in society.  n the case of 
voting, higher income groups par‑
ticipate more because they are more 
likely to be registered: low income 
groups vote at similar rates to high‑
er income groups if they are regis‑
tered (Herd and Moynihan 2018). 
Therefore, policies that make regis‑
tration easier facilitate the partici‑

pation of low‑income, younger and minority groups. 
The greatest beneficiaries of the French experiment 
to help people to register from their home tended to 
be immigrants, those who did not speak French at 
home, and younger and less educated citizens (Bra‑
connier, Dormagen, and Pons 2017). Similarly, 
a study of changes to US election policies between 
1978 and 2008 found that easing the registration 
process increased the share of low‑income voters 
(Rigby and Springer 2011).  n other words, reducing 
burdens makes the electorate more representative of 
the citizenry.

Burdens can make it more diffcultf or vulnerable
groups to claim standing and fully participate in so‑
ciety.  n Pakistan, Nisar (2018) documents the bur‑
dens that gender non‑conforming individuals face in 

Why Care about Administrative Burdens?
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accessing identity documents, which have become 
increasingly necessary to get a job, claim property 
rights, access welfare services, or negotiate encoun‑
ters at security checkpoints. More vulnerable groups 
who are classified as less deserving are subject both 
to being targeted by higher burdens, as well as infor‑
mal discrimination by bureaucrats.

Policies targeted towards the poor are more like‑
ly to be burdensome relative to universal policies 
that all people use.  n the United States, compared 
to the near 100 percent take‑up for more universal 
programs like Social Security and Medicare, take‑up 
rates by eligible beneficiaries of means‑tested pro‑
grams typically aimed at poor people in the United 
States are much lower (Herd and Moynihan 2018): 
40 to 60 percent for Supplemental Social Insurance, 
two‑thirds for the Supplemental Nutrition Assistance 
Program; 30 to 60 percent of unemployment insur‑
ance benefits; about 50 to 70 percent for Medicaid. 
For the Earned Income Tax Credit, a reimbursable 
tax credit tied to work for low‑income earners, the 
take‑up rate is about 80 percent. Aid to Families with 
Dependent Children had an estimated take‑up rate 
of between 77 to 86 percent, participation rates de‑
clined dramatically after 1990s welfare reform.  ts 
successor, Temporary Assistance for Needy Families 
(TANF), has a much lower take‑up rate of between 
42 to 52 percent. A central difference between these 
programs and universal programs such as Social Se‑
curity is that means‑tested programs must do more 
to distinguish between the eligible and ineligible, and 
in creating administrative processes to do so, they 
add more burdens.

Human capital – the stock of innate abilities and char‑
acteristics that people possess, and knowledge and 
skills they acquire over time – can further exacerbate 
the ways in which burdens contribute to inequality. 
Those with more human capital will be generally 
better able to overcome administrative burdens. For 
example, the voter in better physical health is more 
likely to walk to the local polling station (Burden et 
al. 2017). People with more social connections or ed‑
ucation have a greater ability
to learn about a program and understand the require‑
ments they need to satisfy in order to participate. 
Those with higher technological literacy or greater 
perseverance will be better able to negotiate online 
administrative processes. The result is that people 
who might need services the most – such as the sick, 
those in poverty, or older adults facing cognitive de‑
cline – also struggle the most to overcome burdens 
to access those services. For example, a wide variety 
of studies point out that people put in a position of 
resource scarcity have lower cognitive performance 

(Mullainathan and Shafir 2013). They can be expect‑
ed to struggle with administrative processes that re‑
ward diligence and perseverance.

An example of how human capital matters to the 
effects of burdens comes from the US state of Ar‑
kansas, which in 2018 adopted work requirements 
for beneficiaries of Medicaid, public insurance for the 
poor. Unsurprisingly, thousands of Medicaid ben‑
eficiaries soon lost coverage because they could not 
manage the compliance costs involved. Coverage of 
low‑income adults declined from 70.5 percent to 63.7 
percent, even though 95 percent of those who lost 
benefits were actually completing the required work 
(Sommers et al. 2019). The problem was that they 
could not overcome the onerous reporting processes. 
Learning costs played a significant role. One third of 
those affected had not heard about the new require‑
ments, and 44 percent were unsure if they applied to 
them. Compliance costs also played a role: the state 
required that reporting processes be online only, but 
one‑third of adult Medicaid recipients in Arkansas 
lacked access to the internet.  n short, a policy aimed 
at encouraging work failed in that goal, but instead 
caused large numbers of low‑income beneficiaries to 
lose health insurance because of administrative bur‑
dens.

Reforms that promise to simplify administration 
may actually make things worse if they do not think 
through how they impose burdens on citizens.  n the 
United Kingdom, reforms to the disability payment 
system, specifically the switch from the disability liv‑
ing allowance to the personal independence payment 
substantially increased compliance costs.  The goal of 
the reforms was to reduce spending while making the 
system “fairer, more straightforward to administer, 
and for it to be easier and clearer to understand” (Of‑
fice for Budgetary Responsibility 2019, p. 62). The 
promise of lower burdens gave way to a reality of par‑
ticipants undergoing more frequent reassessments 
for eligibility and benefit levels. Neither spending on 
the program nor the number of beneficiaries has been 
reduced by the more stringent evaluations, but it has 
led to increases in delays in receiving benefits and 
substantial compliance costs for beneficiaries (Offce  
for Budgetary Responsibility 2019).  For example, 
an independent review of the program in 2017 found 
that 65 percent of benefit denials that were appealed 
were overturned. This high error rate is compounded 
by delays, with the average appeal process taking 31 
weeks (BBC 2017). Moreover, complaints regard‑
ing the assessments have risen rapidly, from142 in 
2015‑16 to 9,320 between 2018‑19 (Bulman 2019).  
A representative of the Multiple Sclerosis Society, 
noted: “This surge in complaints is not at all surpris‑

HOw aPM N StRat VDE BuRPDENS MaKDE GOVDERNMDENt 
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ing, given the assessment process is so completely 
inadequate for disabled people. We  frequently hear 
about how the process causes great anxiety, stress 

and harm to people’s health. DEven those who’ve had 
increased support say the process takes a toll on their 
emotional and physical wellbeing.” (Bulman 2019).

How to Reduce Burdens
Governments are fond of reforms to reduce red tape 
on businesses, but are less attentive to reducing ad‑
ministrative burdens on individuals.  n this section, 
we briefly consider what a reform agenda might look 
like.

Provide Information, Simplify Processes and 
Offer Help

For governments willing to reduce burdens, a variety 
of options are at hand. Some of these center on re‑
ducing learning costs and some on compliance costs 
(there has been little research on efforts to directly 
minimize psychological costs).

Reminders and outreach can reduce learning costs. 
One field experiment found that reminders that told 
potential beneficiaries in simple 
language and with specific dollar 
numbers what they might gain 
from participating increased partic‑
ipation in a US program that pro‑
vided a tax reward for the working 
poor (Bhargava and Manoli 2015).

However, for some administrative burdens, telling 
people they are eligible, or reminding them of dead‑
lines is not enough. For example, in the case of the 
French voter registration experiment, those who 
were given help registering to vote, thereby minimiz‑
ing compliance costs, were more likely to vote than 
those who just received information. The key point is 
that for demanding administrative processes, people 
need more than to be pointed in the right direction.

One strategy to reduce compliance costs is to simpli‑
fy processes. For example, reducing the frequency of 
renewal processes, allowing people to do interviews 
on the phone rather than in person, or having a sin‑
gle form for multiple overlapping programs are all 
proven techniques to increase participation in social 
programs (Herd and Moynihan 2018).

 f processes can’t be simplified, another strategy is for 
government or other actors to directly help people to 
deal with compliance costs. An example of the value 
of help comes from a cash transfer program designed 
to help poor women in  ndia. The program struggled 

with low participation, with only one‑third of eligible 
participants being enrolled. A field experiment with 
over 1,200 people examined the effects of different in‑
terventions designed to increase enrollment. Provid‑
ing information increased participation, but only for 
those literate enough to read the information. Pro‑
viding help in filling out forms, or working directly 
with bureaucracies to claim benefits, had large posi‑
tive effects, increasing applications by 41 percent and 
70 percent respectively. The findings also reinforce 
the distributive effects of burdens. Directly helping 
claimants had the greatest benefit on the most vul‑
nerable groups even among a relatively poor eligible 
population, most benefiting those who were illiterate, 
lacked political connections, or had limited autonomy 
to partake in activities outside the household without 

permission (Gupta 2017).

Two field experiments in US high‑
er education further illustrate the 
potential of offering help. One 
found that telling families that they 
were eligible did little to increase 

participation in a program that provided financial aid 
for higher education, but that simply helping families 
complete the complex forms led to dramatic increases 
in applications and a 29 percent increase in actual 
college enrollment (Bettinger et al. 2012). Anoth‑
er study examined a program that was designed to 
make it easier and cheaper to repay student debt. 
Simply sending people a electronic pre‑populated 
form that they only had to sign and return increased 
participation from 24 percent to 60 percent (Muel‑
ler and Yannelis 2019). Providing such help is made 
vastly easier with information technology that can 
pre‑populate forms, or provide calculators for people 
to estimate benefits.

Shift Burdens onto the State Using Informa-
tion Technology and Administrative Data

 nformation technology can be used to reduce ad‑
ministrative burden. For example, simply having an 
online option can reduce the time it takes to travel 
to a physical location to collect and submit a form. 
By investing in  T systems that can integrate data 
across programs, the state can reduce the need for 

OMPaRat VDE aNalYS SC

“  Reminders and 
outreach can reduce 

learning costs  „
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applicants to provide the same information multiple 
times, while improving accuracy. For example, in‑
formation based on tax returns is more likely to be 
accurate than self‑reported income data in verifying 
eligibility.

The goal of reducing compliance 
costs is at the heart of Estonia’s 
once‑only principle: the idea that 
citizens should be asked to share in‑
formation with the state just once, 
rather than again and again (Heller 
2017). This reduces the compliance 
costs of citizen‑state interactions as 
governments move more and more of 
those interactions – such as paying 
taxes, enrolling in school, or renew‑
ing prescriptions – online. Service providers, such as 
doctors, can pull up client’s records (but not other 
aspects of their digital profile) rather than have them 
fill out forms. The technology depends on a mandato‑
ry chip  D card, pin numbers and blockchain, but it is 
the relentless commitment toward a vision of a digital 
state that sets DEstonia apart.

 ndia’s national identification system, Aadhaar, is a 
huge bet on the potential for information technology 
to reduce burdens on an extraordinary scale.  t has 
enrolled over a billion people, tying 12‑digit number 
to photos, iris scans and fingerprints. The stated pur‑
pose of the program was to replace the compliance 
costs and corruption that came from providing food 
entitlements via paper cards. Aadhaar been contro‑
versial, raising privacy concerns. DEven as the  ndian 
Supreme Court allowed the program to continue for 
government services, it prevented private companies 
from demanding the new ID, and urged the Indian 
government to pass a data protection law to restore 
faith in the program. On the other hand, a forerunner 
to the Aadhaar system using biometric cards in the 
Indian state of Andhra Pradesh demonstrated that 
such technology reduced compliance costs by saving 
participants time engaging with the state, and mini‑
mized “leakage” of payments between the government 
and beneficiaries. Nine out of ten users preferred the 
smartcard approach to the old system (Muralidharan, 
Niehaus, and Sukhtankar 2016).

Another option is to use administrative data to au‑
tomatically register individuals deemed eligible for 
programs or rights (Herd and Moynihan 2018). For 
example, seventeen US states have adopted auto‑en‑
rollment for voter registration. A technique like au‑
to‑enrollment dramatically reduces the psychological 
costs of opting‑in, as well as learning and compliance 
costs. Some of these costs might arise if the individu‑

al chooses to stay in the program, but the barriers to 
entering the program are significantly reduced.

Technology offers both great promise but also great 
risk; it can be used to reduce burdens but can also 
enhance them. Automated systems might be used to 

intrusively target people with hassles 
and rob administrators of flexibility 
to ameliorate burdens when the cir‑
cumstances require it. More gener‑
ally, without proper data protection 
and data privacy rights, it could leave 
people more vulnerable to intrusive 
or autocratic policies. Technology, 
or any other innovation, will only 
reduce burdens if that’s the goal of 
those controlling it.

Recognize the Role of Third Parties

While we have discussed citizen‑state interactions, 
many public services are provided by third‑parties, 
who have the opportunity to buffer or amplify bur‑
dens just as public employees can, but with greater 
flexibility. A good example comes from a field experi‑
ment in Belgium. Jilke, Van Dooren and Rys (2018) 
use an ingenious design to demonstrate how people 
encounter learning costs differently in public‑private 
settings. The researchers sent emails from fictional 
retirees seeking information about how to apply to 
Belgian nursing‑homes. Half of the emails came from 
a typically Flemish name, and the other half came 
from an Arab‑sounding name, a standard research 
technique to detect discrimination among recipients. 
Private providers were about 20 percentage points 
less likely to provide information to the Arab appli‑
cants. The findings confirm that the selective provi‑
sion of information to minimize learning costs is one 
tool that organizations can use to exclude partici‑
pants, and in this setting at least, private actors were 
more willing to use it to limit access to public servic‑
es. The influence of third party providers on admin‑
istrative burdens can be particularly pernicious when 
they stand to profit from such burdens. Private pro‑
viders, contracted by the state of the Florida to pro‑
vide services and supports for welfare beneficiaries, 
generated unnecessary burdens for recipients, which 
reduced their use of services and increased profits for 
the provider (Soss et al. 2011).

The role of third parties in creating burdens raises a 
regulatory challenge for governments. Governments 
regulate private actors that provide public services, 
monitoring adherence to standards, quality of ser‑
vices provided, and financial performance. Govern‑
ments could also regulate for administrative burden, 
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ensuring that providers do not profit by making pub‑
lic services more onerous than they need to be. Such 
regulation could include examining how transparent 
and responsive private service providers are, how on‑
erous are their application processes, and surveying 
users to assess how well they are treated.

Invest in Administrative Capacity

While we offer suggestions to shift administrative 
burden onto the state, such a shift is not a free lunch. 
These techniques demand smart and capable govern‑
ment, with investments in information technology 
and administrative data. DEstonia’s model had been 
successful because it was supported 
by public opinion in favor of digital 
democracy, as well as a massive in‑
vestment in secure digital portals 
that can share information when a 
citizen tries to pay taxes, open a busi‑
ness, or go to a doctor.

Financial resources, administrative 
expertise, and organizational capac‑
ity all influence the degree to which the state can 
reduce administrative burdens on citizens. Financial 
resources affect the ability of the state to minimize 
or shift burdens away from citizens. This trade‑off 
is easy to miss if we only examine government costs 
in the provision of services, and neglect citizen costs. 
The use of biometric cards in Andhra Pradesh cost 
$4.1 million for the government. However, it saved an 

estimated $4.3 million of citizen time, and increased 
the flow of benefits by $32.8 million. (Muralidharan, 
Niehaus, and Sukhtankar 2016). Capacity also in‑
cludes administrative expertise. Ultimately, admin‑
istrative actors design the systems that individuals 
interact with to obtain benefits. Those with more 
expertise can use those skills to design more easily 
accessible systems, or to put more barriers in place.

Heinrich’s (2016) study of South African cash trans‑
fer programs underlines the importance of a func‑
tioning administrative state. Quotes from program 
participants illustrated that the problems they en‑
countered were magnified by a slow and unresponsive 

bureaucracy: 

You can lose your  D and go to Home 
Affairs to get another one, and you 
find that you do not get it for a long 
time and so you cannot register. 
When you get there they tell you to 
go and get an affdavit, and when you  
come back they tell you it is wrong.

Heinrich argues that the “bite” of administrative bur‑
den may be larger in poorer countries, given that the 
state has less ability to identify and resolve burdens, 
and individuals with lower human capital, such as 
literacy and familiarity in dealing with bureaucratic 
procedures, are less able to overcome burdens.
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Conclusion: Embedding Attention to Administrative Burdens

Policymakers and public managers should regularly 
evaluate the benefits of burdens with a bias toward 
reduction. The concepts outlined in this paper provide 
a framework to recognize and evaluate burdens, com‑
plemented by some simple principles. 

Consideration of administrative burdens should be 
evidence‑based. A rational approach to policymaking 
would consider both the costs and benefits of burdens. 
Policymakers and public managers need to weigh the 
relative benefit, for example, of fraud reduction in 
welfare programs, with the relative costs of limiting 
access to benefits for which individuals are eligible. 
Such considerations must be informed by empirical 
evidence to the greatest degree possible. 

Public organizations should cultivate a professional 
norm of assessing burdens.  n aggregate, however, 
the language or concepts of administrative burdens 
are not impressed upon public managers or frontline 
employees in the way, for example, that the language 
and concepts of strategic planning or performance 
measurement have become ubiquitous. Public manag‑
ers do not face administrative burden equivalents to 
routine strategic planning, performance reporting, or 
audit requirements. And while standard cost models 
and cost‑benefit analyses direct attention to admin‑
istrative burdens, typically these tools focus only on 
how businesses experience state‑created burdens, not 

on the experience of individuals (although Germany 
provides a partial exception (Nationaler Normenkon‑
trollat, 2013). 

Training for the public service could easily incorpo‑
rate the type of concepts discussed here.
There is no single best way to apply the insights of 
the administrative burden framework to practice, but 
there are more and more tools that can help. A hu‑
man‑centered design perspective is inherently attuned 
to mapping and avoiding the burdens that people en‑
counter in public services (Milkowska 2018). Sun‑
stein (2019) urges governments to apply the tools of 
cost‑benefit analysis to what he labels as “sludge” in 
public services, via mandates that costs of paperwork 
burdens should not exceed the benefits. Further, he 
argues that governments could prioritize sludge‑re‑
duction by identifying vulnerable groups they want 
to help, or policy areas where burdens are having an 
outsize impact on key political goals. For managers 
of public organizations, Herd and Moynihan (2018) 
offer simple diagnostic tools (e.g. Table 2) that pub‑
lic organizations can use to help them identify where 
learning, compliance and psychological costs arise, 
and setting the stage for discussions of solutions. As 
such tools become more available and better under‑
stood, they promise to help the public sector to im‑
prove the experience of public services.
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Table 2: Diagnostic questions about administrative 
burdens

Take-up: What is take-up rate for eligible beneficiaries?

Inequality: Does take-up rate vary across populations? 

Learning Costs
Is it easy for potential participants to:
    • find out about the program?
    • establish if they are eligible?
    • understand what benefits are provided?
    • learn about application processes?

Compliance Costs
How many questions and forms are there to complete? 
How much documentation is needed?
Does the participant have to input the same information multiple times?
Is the information sought already captured via administrative data?
Is it possible to serve the person in a less intrusive way, e.g. phone rather than in-person interviews?
Do applicants have easily accessible help?
How frequent is re-enrollment?
How much time must people commit to the process? What are the bottlenecks?
How much financial costs must people commit?

Psychological Costs
Are interactions stressful?
Do people receive respectful treatment?
Do people enjoy some autonomy in the interaction?

Source: Herd et Moynihan (2018)
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THERESEARCHER’S vIEw
n this section, we review the latest peer-reviewed 
articles and theses in the field of government and public 
policy making and look ahead to forthcoming events.

Article reviews
GOVERNMENT-CITIZEN RELATIONSHIP 

The platform state and digital identification of users
The FranceConnect design process

Marie Alauzen, postdoctoral researcher, Department of Economic and So‑
cial Sciences, Télécom Paris, France

The article was published in Réseaux, 2019/1 (No. 213), pp. 211‑239, and is 
available online at: https://www.cairn‑int.info/article‑DE_RDES_213_0211‑
‑the‑platform‑state‑and‑digital.htm

Subject
FranceConnect is an applica‑
tion embedded across hundreds 
of French government websites 
since 2015. The button, which is 
designed to reduce the administra‑
tive burden by allowing users to 
log in to an existing account quick‑
ly and easily, is the first achieve‑
ment of a wider modernisation 
project known as the “Platform 
State”.  n this article, the author 
examines this new user identifi‑
cation system in detail, seeking to 
draw insights into what this mod‑
ernisation drive, and the design of 
the FranceConnect system, can 
tell us about the changing face of 
government.

Data
The research is based on an in‑
depth ethnographic study con‑
ducted between 2014 and 2017 
by the Secretariat General for 

Government Modernisation (SGM‑
AP), the government entity re‑
sponsible for implementing the 
system. Aside from observations 
and informal interviews from the 
study itself, the author also draws 
on internal documentation (mem‑
os, emails, technical documents, 
etc.), the personal archives of a 
project team member, and a cor‑
pus of publicly available informa‑
tion (legislation, strategy reports, 
press releases, and more).

Findings
The author examines the design 
process itself, finding that gov‑
ernment modernisation strategy 
documents had no bearing what‑
soever on the ultimate shape of the 
system.  nstead, she reports that 
FranceConnect was conceived 
solely as a response to technical 
imperatives – in this case, iden‑
tifying users and exchanging ad‑

ministrative data – and that its de‑
sign reveals two principles of the 
platform state: digital sovereignty 
and the ergonomics of public ser‑
vices. The author identifies two 
dimensions of digital sovereignty: 
a physical dimension (data stored 
on French territory and retained 
for a specified number of years, 
with exchanges controlled by the 
state), and a software dimension 
(government agencies and depart‑
ments have to develop proprietary 
systems based on open‑source 
software). On the question of er‑
gonomics, she highlights the im‑
portance of user‑friendliness, ac‑
cessibility, traceability and trust 
in simplifying the work of govern‑
ment.
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PUBLIC SECTOR EMPLOYMENT

High performance work systems and innovation: 
Testing the mediation role of knowledge sharing

abdelwahab aït Razouk, Associate Professor in Human Resources Man‑
agement, Brest Business School, France

The article was published in Revue française de gestion, 2019/1 (No. 278), 
pp. 37‑53, and is available online at: https://www.cairn.info/revue‑fran‑
caise‑de‑gestion‑2019‑1‑page‑37.htm

Subject
This research aims to understand 
the intermediate mechanisms that 
explain the relationship between 
high performance work systems 
(HPWS) and innovation. There 
is a substantial body of research 
showing that HPWS have a pos‑
itive impact on innovation in busi‑
ness. HPWS may be conceived 
as a set of practices designed to 
equip employees with the knowl‑
edge, skills and capabilities they 
need to improve organisational 
performance. This article focuses 
on the mediating effect of knowl‑
edge‑sharing, which is defined as 
a process whereby knowledge is 
transferred between individuals or 
groups of employees within an or‑
ganisation. The authors therefore 
sought to isolate this intermediate 
variable and measure its impact on 
innovation.

Data
The authors fed empirical data 
from RDESPONSDE, a study cov‑
ering a panel of 962 French com‑
panies between 1998 and 2005, 
into a series of regression models, 
using a control variable to account 
for the influence of company size, 
age and sector on innovation.

Findings
The authors conclude that Human 
Resources Management (HRM) 
practices can positively impact in‑
novation in French companies, but 
that this effect is mediated when 
the index of knowledge‑sharing is 
introduced in regression models. 
This mediating effect suggests 
that innovation performance is 
influenced by intermediate mecha‑
nisms rather than by HRM prac‑
tices directly. According to the au‑
thors’ findings, HR strategy only 
has a positive impact on innovation 
when employees share knowledge. 
The authors recommend a num‑
ber of ways to encourage knowl‑
edge‑sharing, including promoting 
interaction between employees 
within and across departments, 
and having staff work together in 
project or multidisciplinary teams. 
Such practices should support 
knowledge transfer and foster new 
forms of innovation.
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RESEARCHER’S VIEWTHE

The adaptation of tax specialists to the new 
conditions of fiscal optimisation An approach 
through dynamic capacities
Hugues Bouthinon-Pumas, Associate Professor of Law, DESSDEC Business 
School, France

Anne Jeny, Professor of Accounting, ESSEC Business School, France
Bernard leca, Professor of Management Control, ESSEC Business School, 
France

The article was published in Revue internationale de droit économique, 
2018/4 (Vol. XXX  ), pp. 339‑429, and is available online at: https://
www.cairn‑int.info/article‑DE_R DDE_324_0399

GOVERNMENT-CITIZEN RELATIONSHIP 

Subject
Tax optimisation is at the heart of 
the news. The practices of some 
companies have been brought to 
light. The institutional environ‑
ment of this practice has evolved, 
but the practice of tax optimisa‑
tion has not disappeared: it has 
changed. Actors, in particular the 
tax consulting firms that advise 
companies, have adapted to con‑
tinue to be key elements of this tax 
practice. This study aims to shed 
light on the relationship between 
the evolution of the legal and in‑
stitutional framework and the be‑
haviour of actors related to these 
practices from the perspective of 
dynamic capacity theory.

Data
This article focuses on three types 
of actor: multinational companies, 
governments and tax consulting 
firms that support businesses, 
and governments themselves. Al‑
though tax affairs are confidential, 
recent revelations – from whistle‑
blowers, investigative journalists 
and court cases – have proved a 
source of valuable information. 
The authors also draw on public 
data from tax consulting firms and 

parliamentary reports, as well as 
insights from informal interviews 
with international tax practition‑
ers.

Findings
The authors observe changing atti‑
tudes towards aggressive tax plan‑
ning among authorities, mirroring 
a shift in public opinion. Mean‑
while, although there has been a 
change of rhetoric from tax con‑
sulting firms and companies them‑
selves (not least through concert‑
ed communication campaigns), the 
authors find no evidence that they 
have turned away from tax optimi‑
sation. What is clear, however, is 
that the services that tax consult‑
ing firms provide have changed. 
For instance, these firms employ 
multidisciplinary, international 
teams of tax specialists who con‑
stantly track and monitor changes 
in national tax laws and maintain 
proprietary databases. The au‑
thors also note that tax authorities 
routinely bring in specialist firms 
to contribute to forward‑looking 
reviews and to take part in criti‑
cal assessments of proposed tax 
reforms. Further evidence of this 
close relationship can be seen in 

the revolving door between tax 
authorities and consulting firms. 
The article demonstrates, from the 
perspective of dynamic capacity 
theory, how tax consulting firms 
have adapted their behaviour and 
how, as a result, the practice of 
tax optimisation has not declined, 
but has merely changed.
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Philanthropy and market: A competition?           
Swiss tax authorities and the recognition of public 
utility

Philip Balsiger, Assistant Professor of Sociology, University of Neuchâ‑
tel, Switzerland
Romain Carnac, PhD candidate in Political Science, University of Laus‑
anne, Switzerland
Caroline Honegger, Research Fellow, School of Social Work and Health 
Sciences (DEDESP), Lausanne, Switzerland
alexandre lambelet, Associate Professor, University of Applied Sciences 
and Arts Western Switzerland (HDES‑SO)

The article was published in Gouvernement et action publique, 2019/3 
(No. 3), pp. 83‑100, and is available online at: https://www.cairn‑int.info/
article‑DE_GAP_193_0083‑‑philanthropy‑and‑market‑a‑competition.htm

Subject
In this article, the authors focus 
on philanthropy, exploring the 
competitive relationship between 
the tax‑exempt third sector and 
the market. More specifically, they 
look at how public offcials set the  
boundaries between the state, the 
market and the third sector in Swit‑
zerland. The third sector can re‑
place the state in the provision of 
public services. But it can equally 
replace the market in the provision 
of private goods.  t is therefore in‑
teresting to examine how, and on 
what basis, the employees of tax 
administrations grant non‑prof‑
it – and, therefore, tax‑exempt – 
status to particular philanthropic 
organisations.

Data

The study draws on data from an 
interview‑based survey of tax ad‑
ministrations in three Swiss can‑
tons. The survey asked offcials  
what criteria they used to grant 
tax‑exempt, non‑profit status to 
certain organisations, and how 
they went about guaranteeing fair 
and equal conditions for all mar‑
ket participants. The authors also 

examined legislation and guidance 
issued by the Swiss authorities on 
granting non‑profit status.

Findings

From their review of the litera‑
ture, the authors conclude that, 
at least in Switzerland, possible 
competition between the third sec‑
tor and the market is of primary 
importance for tax administration 
employees, i.e. the individuals re‑
sponsible for granting tax‑exempt 
status. The survey, meanwhile, 
reveals that tax administration 
employees never consider possible 
competition between a third‑sec‑
tor organisation and the state 
when assessing an application for 
tax exemption. For these offcials,  
the principle of “competitive neu‑
trality” takes precedence, whereas 
potential overlap between tax‑ex‑
empt private participants and the 
state is never an issue. The tax 
administration employees inter‑
viewed by the authors seem de‑
termined to protect the for‑profit 
private sector at all costs.  n doing 
so, they subscribe to a neoclassical 
approach, based on the naturalisa‑
tion of a hierarchical structure in 

which the market and the state are 
viewed as pillars of society and the 
third sector as an auxiliary force. 
Because of this prism, offcials  
only consider granting non‑profit, 
tax‑exempt status to third‑sector 
organisations as a secondary op‑
tion – one that should only be sup‑
ported when the market fails.
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Evaluators and builders                                     
General inspectors and the making of public action

Yohann Morival, Lecturer in Political Science, University of Lille, France

Jeanne lazarus, Research Fellow, Centre for the Sociology of Organisa‑
tions (CNRS & Sciences Po Paris), France

The article was published in Politix, 2018/4 (No. 124), pp. 85‑110, 
and is available online at: https://www.cairn‑int.info/article‑DE_POX
_124_0085‑‑evaluators‑and‑builders.htm

Subject
This article analyses the inspec-
tion of an experimental public 
policy mechanism by inspectors 
belonging to the General Inspec-
torate of Social affairs ( GaS) 
and the General Council of Eco-
nomic and Finance (CGDEF ). 
The authors explore tensions 
around the inspectors’ role and 
their ability to adjust their pre-
rogatives during the course of the 
inspection. they also look at the 
changing objectives of the inspec-
tion, examining the stakeholders 
involved in this process: the in-
spectors themselves, members of 
the ministerial cabinets, the com-
mittee managing the public poli-
cy, and the internal regulation of 
each inspection body.

Data
The authors followed the conduct 
of the joint IGAS and CGEFI in‑
spection from the initial engage‑
ment through to delivery of the 
final report. They drew their data 
from numerous documents pro‑
duced by the inspectors, ranging 
from offcial documents
(engagement letter, framework 
memorandum, etc.) to reports and 
questionnaires. The authors also 

sat in on meetings and held regu‑
lar interviews with the inspectors.

Findings
The authors report that, far from 
being given once and for all, the 
objectives of the inspection con‑
tinuously oscillated between eval‑
uation of the system and support 
for implementation. They also 
observe that the inspectors were 
at times evaluators and at oth‑
er times builders, and that this 
role changed at different points 
throughout the inspection process 
(defining the objectives, selecting 
the evaluation methods, drafting 
the report). Moreover, the authors 
argue that tensions around the 
inspectors’ role and the shifting 
objectives of the inspection shed 
light on the shaping of boundaries 
between the executive branch (rep‑
resented in this case by the minis‑
terial cabinet) and the administra‑
tive branch (the inspectors).

GOVERNANCE
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Cooperative competition?                                       
The ambivalence of coopetition in territorial 
authorities

Christophe Assens, Professor of Management Science, University of Ver‑
sailles Saint‑Quentin‑en‑Yvelines, France

Annie Bartoli, Professor of Management Science, University of Versailles 
Saint‑Quentin‑en‑Yvelines, France

Philippe Hermel, Professor of Management Science, University of Ver‑
sailles Saint‑Quentin‑en‑Yvelines, France

The article was published in  nternational Review of Administrative 
Sciences, 2019/3 (Vol. 85), pp. 471‑485, and is available online at: 
https://www.cairn.info/revue‑internationale‑des‑sciences‑administra‑
tives‑2019‑3‑page‑471.htm

Subject
This article explores the phenom-
enon of cooperative competition 
– or coopetition – in the sphere 
of territorial public management. 
Coopetition may be defined as “a 
counter-intuitive strategy where-
by competitors cooperate with 
each other to secure mutual ben-
efits”. the authors explore how 
some local authorities manage 
to cooperate with one another 
despite political rivalry between 
local elected representatives or 
competition for investment. In 
doing so, they seek to identify the 
drivers and balances that enable 
coopetition to emerge at local 
government level.

Data
The authors draw on data from 
three sources: a questionnaire 
conducted among 252 territorial 
authority managers, an explora-
tory case study on intermunicipal 
cooperation in France’s Rhône-
Alpes region, and an in-depth fol-
low-up survey among 10 leaders. 
The research focused on public 
managers because they have the 
benefit of operating at the inter-
section between the administra-

tive and political spheres and, 
therefore, play a central role in 
establishing collaborative rela-
tionships while considering polit-
ical sensitivities.

Findings
the Rhône-alpes case study and 
survey results confirm some of the 
conditions described in the litera-
ture. Successful coopetition relies 
on the principle of subsidiarity – 
in other words, not infringing on 
the prerogatives of each partner 
or of other public bodies. Cooper-
ating in areas outside elected of-
ficials’ core powers and priorities 
is another way to avoid excessive 
rivalry between partners. Govern-
ance is one of the key challenges 
of coopetition. It implies the need 
to adhere to democratic princi-
ples, to distribute power equally 
among partners, and to take de-
cisions collectively by a majority. 
This article forms part of wider 
research into possible connec-
tions between different levels of 
local government and disparities 
stemming from regional inequal-
ities. By examining the mecha-
nism of coopetition, the authors 
contribute to thinking around the 

role of local authorities and their 
distinctive dynamics.
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Subject
This article examines the emer-
gence of stress tests as part of a 
broader movement to embed for-
ward planning as a practice of 
government. Stress tests, as de-
fined by the authors, “assess the 
ability of an entity to withstand 
adverse conditions devised by 
the test’s designers”. The article 
looks at the introduction of stress 
tests in Europe in two sectors in 
the aftermath of major events: 
the banking sector in the wake 
of the 2008 sovereign debt crisis, 
and the nuclear sector following 
the Fukushima accident in 2011. 
For the authors, these tests are 
an interesting research subject 
because they were introduced at a 
time of crisis and provide insights 
into the European response to 
these situations.

Data
The data comes from two surveys: 
one on bank stress tests in 2014‑
2017, and another on nuclear 
stress tests in 2016‑2017. The au‑
thors also interviewed representa‑
tives of national governments, DEu‑
ropean authorities, regulators and 
NGOs.  n addition, they reviewed 
the working documents on which 
the stress tests were based. These 

documents shed light on how the 
stress tests were defined, organ‑
ised and subsequently reviewed 
following criticism from academ‑
ics, politicians and NGO leaders.

Findings
The authors examine how mech‑
anisms that explicitly aim to offer 
an “objective and transparent” 
evaluation have a framing effect 
on risks and crises, and how this 
effect transforms wide‑ranging is‑
sues such as banking system sta‑
bility or energy policy decisions 
into technical objects evaluated 
according to well‑delimited terms. 
By treating them as technical ob‑
jects, the European response elim‑
inates ways of conceptualising 
crises as systemic or explicitly po‑
litical problems. Moreover, these 
technical stress tests have result‑
ed in an expansion of the powers 
and remit of institutions such as 
the European Commission, whose 
scope of intervention in the bank‑
ing and nuclear sectors was previ‑
ously much narrower.
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This thesis presents legal con‑
siderations around local and re‑
gional authority borrowing and 
the impact of the 2008 economic 
and financial crisis on the rela‑
tionship between these authorities 
and structured finance products. 
The author looks at the problems 
that structured finance products 
have caused for local and region‑
al authorities, explores how cen‑
tral governments have dealt with 
the consequences, and examines 
the framework behind existing 
relationships between local and 
regional authorities and credit in‑
stitutions.

The author notes that, at the 
height of the financial crisis, many 
local and regional authorities 
turned to the courts as a rapid 
solution to a situation that had be‑
come too complex to handle. This 
wave of court cases, in which au‑
thorities sued credit institutions 
for mis‑selling, soon established 
a significant body of case law on 
toxic loans. The author recognises 
the effort of the courts but makes 
the point that judges alone cannot 
solve the problems faced by local 
and regional authorities, arguing 
that a sustainable solution can 
only come through the interven‑
tion of the state and the legislator.

The author notes that, as struc‑
tured finance products have become 
toxic since the 2008 economic and 
financial crisis, the legislator “has 
readily adapted the law to the cir‑
cumstances” by creating various 
instruments for credit institutions 
and local and regional authorities. 
She also observes that the leg‑
islator has sought to address the 
situation through a range of initia‑
tives: enacting laws to govern local 
and regional authority borrowing; 
introducing a systemic risk tax, 
levied on credit institutions, with 
receipts going to a support fund 
for local and regional authorities 
affected by now‑toxic financial 
products; and creating Agence 
France Locale, a specialist credit 
institution dedicated to the fund‑
ing of French local and regional 
authorities.
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This thesis focuses on the chang‑
ing nature of local authorities’ 
credit relationship and studies the 
various forms it has taken over 
time. The author demonstrates 
that the 2008 financial crisis was 
a turning point for the institution‑
alisation of a “financialised” form 
of the credit relationship, charac‑
terised by the growing presence of 
market‑based financing interests, 
representations and methods in 
local authorities’ debt manage‑
ment practices. This form, which 
emerged in the mid‑1990s, differs 
from the stable form that held from 
the post‑war period until to the 
early 1980s, and from the form 
that followed the decentralisation 
reforms of 1982‑1983. Two types 
of debt practice that this paper 
identifies as “financialised” are at 
the core of this work: structured 
debt and bond debt. The author 
follows the development of each 
of these practices, focusing on two 
key events: the “toxic loan crisis” 
and the creation of Agence France 
Locale (AFL).

The thesis draws on a range of 
sources. The interview‑based sur‑
vey (n=61) and the collection of 
an abundant grey literature were 
organised mainly around the de‑
coding of management tools, crisis 
management devices and regu‑
lations which structure local au‑
thorities’ credit relationship. With 

regard to structured loans, the re‑
search is supplemented with a sta‑
tistical and econometric analysis 
which focused on the municipali‑
ties that have fallen into the trap 
of toxic loans, which enables a dis‑
cussion of the determinants in the 
development of this type of loan.

The author shows that the period 
of uncertainty following the 2008 
financial crisis has paradoxically 
seen the continuation and institu‑
tionalization of the use, by local 
authorities, of financial products 
that were appealing to markets and 
financial investors. This result was 
not given insofar as the toxic loans 
crisis led to a strong critique of the 
“financialised form” (which has 
spread “from the bottom”, within 
a context of financial liberalisation 
of local authorities’ loans and of 
decentralisation). The post‑crisis 
institutional thinking led the ac‑
tors to attempt to dissociate “bad” 
finance from “good” finance in or‑
der to have better access to finan‑
cialised forms of debt. The author 
posits that the post‑crisis period of 
2008‑2015 did not merely prompt 
a profound rethink of existing 
practices.  n fact, it was during 
this time that the premises of the 
financialised form of the credit re‑
lationship – the very premises that 
make this form look legitimate – 
were shaped and fixed. This in‑
stitutionalisation has two impli‑

cations. First, it raises questions 
about growing inequality among 
local authorities as regards access 
to credit. And second, it sustains a 
local debt market regulation model 
that proved incapable of curbing 
pre‑crisis excesses and perpetu‑
ates asymmetries of power and 
expertise in the credit relationship 
between local authorities and lend‑
ing institutions.
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 This thesis looks at the manage‑

ment of foreign direct investment 
(FD ) projects and explores ques‑
tions around the type of territorial 
economic intelligence to be imple‑
mented in order to facilitate the 
anchoring of these projects. The 
author examines the characteris‑
tics of territorial public manage‑
ment and explores its effects on 
FD  projects. He posits that the 
life cycle of an FD  project is a 
complex, non‑linear process that 
involves a network of stakehold‑
ers whose relationships combine 
“power games”, confrontation and 
partnership.

The author studies two classic 
FDI projects at opposite ends of 
the world: HT Micron, a joint‑ven‑
ture with South Korean firm Hana 
Micron at the Tecnosinos technol‑
ogy park in Porto Alegre, Brazil, 
and a project by Chinese company 
ZTE at the Futuroscope multime‑
dia theme park in Poitiers, France. 
This qualitative analysis draws 
on publicly available documents, 
stakeholder interviews and inter‑
nal memos.

In the Brazilian example, the au‑
thor shows that the FDI project 
was a success because the stake‑
holders demonstrated strategic 
agility. The ability to effectively 
manage a network is vital to the 

success of a project of this nature, 
which involves stakeholders of dif‑
ferent types and with multiple ob‑
jectives. As the example in France 
shows, failing to consider this as‑
pect of the process can cause an 
FD  project to fail. Building on 
these two examples, the author 
coins the concept of “triple helix 
as practice” as a way to explain 
why some FD  projects succeed 
and others fail. This concept en‑
compasses the non‑linear, vor‑
tex‑like nature of an FDI project 
life’s cycle, and neatly captures 
the effects of a “territorial system” 
arising from territorial governance 
practices. The author also demon‑
strates why it is increasingly im‑
portant for stakeholders (univer‑
sities and research laboratories, 
financial institutions and govern‑
ment) to align their efforts with 
public policy, and how doing so 
helps to foster synergies between 
actors.  n many cases, therefore, 
success or failure rests on the suit‑
ability and performance of public 
support and management arrange‑
ments for FD  projects.
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