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CHAPTER 11

Administrative Procedures and Processes

Jan Ziekow

1  IntroductIon

The title of this chapter, which distinguishes between administrative pro-
cedures and processes, already indicates that the view of the procedural 
‘working’ side of the administration is of central importance for the respec-
tive administrative cultural understanding. The German understanding of 
administration is strongly determined by organisation. In this sense, the 
administration is an organisation subdivided hierarchically and structured 
by the normative assignment of functions and responsibilities into units of 
expertise, the ‘organisational structure’, the framework for the interac-
tions and actions of the administration. Because of this organisational ref-
erence, the entirety of the procedures and processes of the administration 
is called the ‘process organisation’. This differs from an understanding 
that summarises the processes of the administration as ‘business processes’ 
and is more process-oriented. However, in the course of New Public 
Management a much stronger process orientation of the German admin-
istrations has taken place (cf. Lenk 2012).
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While the term procedure has functional connotations and includes 
aspects such as ensuring transparency, accountability and participation, 
provision of legitimacy, and ensuring rights and the correctness of the 
result (Ponce 2005: 552–553), process refers to the totality of administra-
tive workflows for preparing and delivering a service.

2  classIfIcatIon of Processes

The literature on the processes of public administration makes a distinc-
tion between different forms of process, based predominantly on the pro-
cess map known from process management with the three stages of core, 
management and support processes (cf. Bundesministerium des Innern 
Bundesverwaltungsamt 2018: 4.2; KGSt 2011: 16):

• The core processes of companies are the value-added processes 
directly related to the customer’s wishes that ‘give the company its 
face’. In public administration, this means the service provision pro-
cesses directly serving the realisation of the unit’s strategic goals, 
usually delivering services to persons outside the organisation.

• Support processes are usually intra-organisational processes that pro-
vide the resources or services needed to perform the core processes.

• Management processes—also referred to as leadership or control 
processes—are processes that are not directly related to actual service 
provision, but serve to formulate the strategic goals of the organisa-
tion and set and enforce standards for performance and a framework 
for the other types of process.

Not completely identical to the above categorisation is the classification 
of processes in relation to the boundaries of the respective administrative 
organisation:

• Processes that are exclusively within the respective administrative 
organisation, for example those that take place in a ministry, are 
intra-organisational. These are support and management processes.

• Inter-organisational processes are processes between two or more 
administrative organisational units. These can be structured at the 
same level in the form of cooperation and support, or hierarchically. 
As a rule, these are support and management processes, but 
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 inter- organisational core processes in cooperative service provision 
are also possible.

• Extra-organisational processes are performed by an organisational 
unit of the administration to persons or companies outside the 
administration. These are, almost without exception, core processes 
to the clients of the administration. The procedures in which these 
extra-organisational core processes run are usually summarised under 
the term administrative procedures (see Sect. 1 above).

The presentation of the administrative procedures and processes in this 
chapter follows the above distinction according to the organisational ref-
erence point. Since the German administration is to be classified as a legal-
istic type of administrative culture, the process of administration in 
Germany is largely regulated by laws and subordinate acts.

3  extra-organIsatIonal Procedures

Extra-organisational procedures relate to the administration’s ‘external’ 
actions, that is those oriented towards citizens and businesses. These 
actions are to be classified as core processes, as these interventions towards 
citizens and companies are usually among the core tasks of the respective 
administrative unit. The conduct of extra-organisational procedures is 
strongly determined by the interaction with the point of reference of the 
process, that is the citizen or company. Therefore, for a comprehensive 
understanding of the extra-organisational procedures in addition to the 
actual processes of ‘outward’ service delivery (see Sect. 3.1 below), the 
communication between the administration and the recipients of the ser-
vices (see Sect. 3.2 below) is also of importance. The prerequisite for suc-
cessful communication is information. Therefore, transparency and 
information are conditions of success for the provision of services by the 
administration (see Sect. 3.3 below).

3.1  Service Delivery Processes

The discussion about the introduction of New Public Management to the 
German administration has led to a shift towards a broader understanding 
of the notion of administrative performance, brought about by product 
orientation as part of New Public Management. This has established an 
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understanding that defines ‘service’ as the administration’s output created 
to accomplish each task.

Accordingly, the circle of what is regarded as a ‘service’ of the adminis-
tration is large. The spectrum includes financial support and consultations, 
but also rules and prohibitions, their enforced execution and much more. 
All services at all levels of the German administration are recorded in a 
central service catalogue (LeiKa).

The understanding of services as output generated by the administra-
tion and the great heterogeneity of services have focussed attention on the 
need for a differentiated view of this process of output generation. In 
order to reduce the complexity associated with it for the individual admin-
istrations and enable role-model learning, the project of a National Process 
Library was initially pursued. As an online tool, the aim of this National 
Process Library was to successively compile and retrieve as many process 
models as possible at all administrative levels and according to certain 
order patterns. Since no agreement could be reached on the financing 
modes, the further development of the National Process Library was dis-
continued in 2015. Notwithstanding, process libraries are still operated by 
individual federal states and—for the municipal administrations—by the 
Local Governments’ Joint Agency for Administrative Management (KGSt).

An awareness that providing high quality administrative services and 
customer satisfaction requires the ability of administrations to develop and 
establish business processes tailored to their needs has evolved. This has 
not been ignored but, on the contrary, has been supported by the stan-
dardisation and modularisation of processes. This makes it possible, at 
least for comparable services or process elements, to reduce complexity 
and make use of proven standard process elements. The digitalisation of 
the administration makes it possible to call up standard descriptions and 
modules with regard to the respective service and modify them to mea-
sure. In order to enable administrations either to fully model business 
processes or to modify standardised elements for the individual service, 
business process management with the goal of optimising business pro-
cesses has been established at all administrative levels. In addition, business 
process management is understood as a means of procedurally implement-
ing the digitalisation of administration.

At the level of the federal administration, this increased ‘thinking and 
acting in processes’ has been triggered by a project for joint and integrated 
process optimisation. The Federal Ministry of the Interior (BMI) has initi-
ated the formation of a process management network consisting of 
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process experts from various federal administrations who discuss problems 
of process management and successful solutions. Among other things, this 
network has developed a guide to strategic process management for senior 
managers in public administration (Netzwerk Prozessmanagement 2018). 
Corresponding process management instructions are available in various 
federal states. For the municipal level, the KGSt had already presented 
guidance on process management in 2011 (KGSt 2011).

In addition to establishing and consistently implementing business pro-
cess management, recent efforts with regard to public service delivery pro-
cesses have focussed on increasing efficiency in the interests of citizens and 
businesses and on the digital architecture of business processes. The 
requirements of the European Union Services Directive on ‘single con-
tact’ have reinforced a trend towards the introduction of front office/back 
office structures. This trend already existed at the local level in the form of 
local ‘one-stop shops’ for administrative services that were designed to 
facilitate access for citizens. The function of a local one-stop shop for 
administrative services is to bundle communication with citizens when 
using municipal services, such as the renewal of ID cards and the applica-
tion for social benefits. The fact that only one point of contact for all citi-
zens’ matters, which is close to their residences and which will promptly 
take care of their requests, makes the administration more citizen- oriented. 
In the course of the digitalisation of the administration, electronic service 
portals have supplemented the local one-stop shops for administrative ser-
vices, through which many processes between the citizens and the munici-
pal administration can be handled web-based.

For the digitalisation of the processes, see Sect. 3.2 below.

3.2  Communication

Efforts in Germany to make communication between the administrations 
and their customers more citizen-friendly and faster by digitalisation ini-
tially focussed on asynchronous communication. In this respect, the goal 
has been to improve the low communication security of a simple email 
through the establishment of so-called trust services. A central measure 
has been the establishment of De-Mail services, which may only be offered 
by accredited companies. However, the use of De-Mail services has 
remained low in practice. EU-wide safety standards are set by European 
Regulation (EU) No. 910/2014 on electronic identification and trust ser-
vices for electronic transactions in the internal market.
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A fundamental new approach has been taken with the 2017 Online 
Access Act (OZG). It stipulates that all administrative services must be 
offered via electronic administrative portals. However, this does not have 
to be done exclusively. In addition, the administrations can continue to 
provide their services in other forms of communication using the multi-
channel concept. To facilitate communication for the users, the portals of 
the individual administrations remain in place but are linked to form an 
integrated portal network. All administrative services accessible in the por-
tal network are identified uniformly via an individual user account. An 
electronic mailbox is connected to the user account for secure communi-
cation between the authority and the user (cf. Martini and Wiesner 2018; 
for the digitalisation of public administration cf. Chap. 19, Appendix).

3.3  Transparency and Information

Both within and outside a specific administrative procedure, public author-
ities are obliged to provide information to citizens. This aims to ensure 
both the general transparency of the administration and the citizens’ con-
fidence in it as well as the protection of the subjective rights of those 
involved in an administrative procedure.

Within a specific administrative procedure, which should end with a 
decision by the authority:

• There is the right of the affected party to a hearing by the authority. 
This right serves to ensure a fair procedure. The person concerned 
must be given the opportunity to speak before a decision concerning 
his or her rights is taken, so as to be able to influence the proceeding 
and its outcome (Section 28 of the Administrative Procedures 
Act—APA).

• The parties have the right of access to files. This serves to ensure the 
realisation of the legal hearing and observance of the ‘equality of 
arms principle’ by the participants (Section 29 APA).

• In certain proceedings, an applicant may determine the status of the 
application processed by the authority via the Internet at any time.

Even outside concrete administrative procedures, various information 
is provided by the authorities to improve transparency and the informa-
tion situation (cf. Müller et al. 2019):
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• Under the Freedom of Information Act (IFG), every citizen has a 
subjective right of access to official information from any authority. 
In certain cases, this right does not exist if it is necessary for the pro-
tection of particular public interests, the protection of the regulatory 
decision-making process, the protection of personal data or the pro-
tection of business or trade secrets. The right of access to informa-
tion can be enforced in court.

• In addition to the right of access to information, there are more 
recent transparency regulations in the federal states (Länder) of 
Hamburg and the Rhineland-Palatinate. In these states, public 
authorities are required to make certain information that is relevant 
to the public accessible to everyone via a transparency platform on 
the Internet.

In addition, there is the nationwide metadata portal GovData where 
the open data provided by federal, state and local governments can be 
accessed. Various federal states and municipalities also operate their own 
open data portals.

3.4  Law

The administrative processes that transcend the intra-organisational and 
inter-organisational area and address citizens or businesses are almost 
completely regulated. The reason lies directly in the German understand-
ing of the constitutional state.

3.4.1  Functions of Administrative Procedure Law
Because the state is more powerful than all other actors, mere private law 
is not an effective means of protecting the freedom of the citizen against 
the state. This requires a special law for the containment of state power in 
the form of public law. In Germany, special importance is assigned to gen-
eral administrative procedure law. Located between the Basic Law and 
sector-specific special administrative law, the Administrative Procedures 
Act (APA) functions as a transmission belt, which forwards the standards 
of constitutional law to daily administrative practice. The APA represents 
the stabilising backbone of administrative law as a whole. It systematises 
the central legal institutions, so that regardless of which specific adminis-
trative law applies in a given individual case, the same basic patterns are 
accessed. This establishes transparency and predictability.
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In the German federal system, the individual federal states and the fed-
eral government respectively regulate the administrative procedures with 
an individual administrative procedures act for their own administrations. 
Except for minor deviations, however, these laws contain the same proce-
dural rules.

3.4.2  Structures and Principles of Administrative Procedure Law
In accordance with its aim to contain the power of the state, the APA 
applies only to sovereign acts of the state, that is acts in which the state 
relies on public law. If the state acts as a private citizen under private law, 
the APA is not applicable. Even when the state does act under public law, 
the APA only applies if the action intended by the administration takes the 
form of an administrative act or a public law contract vis-à-vis the citizen. 
These are the two most important forms of action by the administration, 
which are connected with special impacts. The principle of freedom of 
form should enable the administration to carry out administrative proce-
dures in a simple, expedient and expeditious manner in the interests of 
citizens and businesses. Only specific decisions are governed by specific 
procedural rules.

Despite the principle of freedom of the administrative procedure, the 
APA contains various provisions that the administration must adhere to in 
order to respect the requirement of a fair trial and protect the interests of 
the parties (cf. Rowe and Winterhoff 2001). These provisions are mainly:

• The investigative or ex officio investigation principle. On the one 
hand, this central procedural principle results from the rule of law, in 
particular the principle of the legality of the administration because 
it is about clarifying the facts in the public interest. On the other 
hand, what is behind the principle of ex officio investigation is the 
legal protection of those involved, in particular the citizen. For this 
reason, Section 24 APA expressly states that the authority must also 
take into account all circumstances that are favourable to the 
participants.

• The duty of support and care of the authority to the participants of 
the proceedings. The civil servant should not only be a servant of the 
state but also act as a helper for the citizen to create ‘equality of arms’ 
for the parties and prevent the realisation of rights from failure due 
to ignorance, inexperience or awkwardness in dealing with authorities.

• The right to be heard by the authorities (cf. Sect. 3.3 above).
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• The right of access to the files (cf. Sect. 3.3 above).
• The legal bounds of discretion of the authorities. At its discretion, 

the administration may only decide if a law has allowed this for the 
specific decision in question. Even if this is the case, the discretion of 
the authority is not unlimited, but may only be exercised within the 
framework laid down in the APA.

• The confidence protection principle. This principle protects the per-
son concerned by ensuring that unilateral revocations of decisions 
already taken by the authorities are not revoked without taking 
account of the person’s trust (legitimate expectation) in the exis-
tence of the decision.

3.4.3  Reform Discussions and Recent Developments
More recent discussions and developments with regard to administrative 
procedure law can be grouped together into three blocks: firstly, changes 
directly related to the APA; secondly, procedural regulations in the field of 
digitalisation; and thirdly, considerations at the level of the European Union.

Discussions concerning the amendment of the APA have related, 
among other things, to the participation of citizens and the acceleration of 
approval procedures:

• The result of the discussion to strengthen citizen participation was 
the inclusion of a provision in Section 25 (3) APA, according to 
which the public is to be involved in major industrial and transport 
projects before the permit application is submitted to the authority. 
This provision is significant because, according to earlier German 
understandings, the general public was not involved in an authorisa-
tion procedure, only those whose own rights were actually affected. 
The public also includes associations which represent the interests of 
environmental issues and are officially recognised for that purpose 
(Section 73 (4) APA, Section 2 of the Environmental Appeals 
Act [UmwRG]).

• For several decades now, Germany has been debating whether the 
granting of permits for the construction of economic or infrastruc-
ture projects takes too long, thus impairing economic development. 
The most recent law of this kind is the ‘Law on the Acceleration of 
Planning and Approval Procedures in the Transport Sector’, which 
came into force at the end of 2018.
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The second big block of recent developments is the discussion about 
the legal regulation of digital administrative procedures. In the legalistic 
German administrative culture, there is a high degree of consensus that at 
least the basic rules of digital administrative procedures should be regu-
lated by law. These regulations have been partly laid down in the APA, and 
partly in special procedural laws. In particular, basic rules were added to 
the APA relating to the conditions under which electronic communica-
tions can achieve legally binding effects in administrative proceedings 
(Section 3a APA), the duty to take account of important information from 
participants in automatic electronic procedures (Section 24 (1) APA), the 
legal equality of an automatically issued administrative act with a man- 
made administrative act (Section 35a APA) and the possibility of notifica-
tion of an administrative act via retrieval from an Internet portal (Section 
41 (2a) APA).

Added to this are the e-government laws, that is the acts to promote 
electronic government for electronic administration issues. These special 
procedural laws have been adopted for both the federal administration and 
the administrations of most Länder. Among other things, they include 
provisions on the electronic submission of documents in the administra-
tive procedure, electronic record keeping and access to files, and open data 
(on the Online Access Act (OZG) cf. Sect. 3.2. above).

A third major thread of discussion is the relationship between German 
administrative procedure law and the law of the European Union. A new 
impetus for the importance of the European idea for national administra-
tive procedure law has been provided by a Europe-wide research network, 
the Research Network on EU Administrative Law (ReNEUAL). After sev-
eral years of work, this network has developed the ‘ReNEUAL Model 
Rules on EU Administrative Procedure’ from an analysis of EU law and 
the administrative law of the Member States. The approach of the ReNMR 
corresponds to a great extent to the development of German administra-
tive procedure law. The principle of analysing the different legal subsys-
tems and, through comparative analysis, identifying congruent components 
and extracting the best elements in order to establish an optimal system at 
a higher level, one which subsequently establishes a set of propositions to 
guide the further development of the different legal subsystems, is deeply 
rooted in the tradition of German federalism. The model rules have initi-
ated reflection on the revision of German law in various regulatory areas 
of administrative procedure law.
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4  Intra-organIsatIonal Processes

Intra-organisational processes designate support and management pro-
cesses within the respective administrative unit. They serve to set the stra-
tegic goals and framework for the organisation and its task fulfilment as 
well as support the execution of the core processes.

4.1  Management and Support Processes

In the course of the discussion about gearing German administrations 
more strongly to the principles of New Public Management, the instru-
ments associated with management and support processes have now been 
further incorporated into the administration. This concerns, for example, 
the instrument of controlling, which has been implemented in municipal 
financial reporting at local authority level with the change from cash-based 
accounting budgetary management to a product-based budget. Since 
these questions are dealt with in more detail in the Chap. 16, this will not 
be discussed in detail here. The same applies to performance management, 
which is also the subject of the Chap. 16.

Quality management is understood as a comprehensive procedural 
approach, for which German public administrations rely on two basic 
models (Löffler 2018: 6–10):

• The series of standards ISO 9000 et  seq. of the International 
Organisation for Standardisation (ISO), implemented in Germany in 
the corresponding standards of the German Institute for 
Standardisation (DIN), with the core elements being customer ori-
entation, leadership, inclusion of persons, process-oriented approach, 
improvement, evidence-based decision-making and relationship 
management, formulates the requirement for an external certifica-
tion of quality management.

• The Common Assessment Framework (CAF), on the other hand, is 
a quality assessment instrument in the form of a self-assessment tool, 
agreed for the civil service of the EU Member States in 2000. It aims 
to develop and strengthen the administrations’ ability for self- 
assessment in a comprehensive internal communication process and 
to develop improvements.
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Quality management is now carried out in many German authorities, 
both at the level of the local governments and the administrations of the 
federal states as well as the federal government. The main challenge is to 
implement the improvement requirements identified by quality manage-
ment (Löffler 2018: 10).

It is, therefore, essential that change management should also be part 
of the quality management process right from the start and that the change 
process be developed out of the quality management implemented. 
However, change management also has significance beyond quality man-
agement. In view of the intense pressure for change to which the admin-
istrations are being subjected, not only through digitalisation but certainly 
also because of it, methods of change management are, at any rate, widely 
used in major change processes in German administrations (Die 
Bundesregierung, Change Management 2019). Recent approaches 
emphasise above all the necessary change in the thinking of administration 
employees.

The greater involvement of project-related thinking with the associated 
project management in German administrations is reflected by a situation- 
related relativisation of the line organisation structure with a fixed assign-
ment of tasks. This is especially the case for temporary tasks with a high 
degree of complexity. As a rule, the Joint Rules of Procedure of the Federal 
Ministries (GGO) provide for the establishment of project-related man-
agement by specially established project teams in such tasks (Section 10 
(2) GGO). In 2013, the federal government introduced the ‘Practical 
Guide to Project Management for Public Administration’.

4.2  Knowledge Management

The traditional knowledge management of the administration has con-
sisted mainly in archiving and file systems and the individual knowledge of 
the employees. For almost every German administration there are filing 
orders or similar administrative instructions that specify in which system 
the information available to the administrations must be stored in file form 
so that they can be retrieved as simply as possible.

Due to digitalisation, knowledge management has also undergone a 
major transformation. First, the knowledge available and the quantity of 
information and data to be processed by the administrations have grown 
exponentially. Second, the requirements related to the speed of access and 
retrieval of knowledge have increased significantly. Third, IT solutions 
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provide the ability to integrate and prepare large pools of knowledge tai-
lored to the needs of each administrative unit.

An empirical study compiled in 2013 showed considerable deficits in 
the knowledge management of the authorities at that time and room for 
improvement in the introduction of knowledge management systems 
(Materna GmbH and Hochschule Harz 2013: 65–67). Since then, a great 
deal of effort has been made to provide knowledge management solutions 
tailored to the needs of each agency, thereby anchoring knowledge man-
agement broadly in the administration. For example, the Federal 
Administration Office, a superior federal authority with service functions 
for the federal administration, offers an intranet solution (OfficeNet) for 
federal authorities with the option of agency-specific configuration. The 
authorities using OfficeNet work together in a specialist network and 
exchange their experiences and perspectives on possible further develop-
ments both in workshops and via an online platform. For municipal 
administrations, the KGSt has a knowledge management best practices 
database.

From 2020 onwards, the federal authorities are subject to the obliga-
tion under Section 6 of the E-Government Act (EGovG) to keep their files 
electronically. For the period ending 2019, a software solution was initially 
introduced in several federal agencies as part of a pilot project. In the sec-
ond phase of the project, the e-file solution provided by the Federal 
Information Technology Centre, the IT service provider of the federal 
government, will be introduced for all federal authorities deemed suitable 
for this purpose based on a capability maturity model.

4.3  Law

The processes within a single administrative unit are generally not gov-
erned by legislation in the strict sense (laws enacted by parliament or legal 
authorisation). The normative control of the internal administrative pro-
cedure is governed by administrative rules adopted by the executive itself.

In certain cases, however, rules related to questions on administrative 
internal processes are established through formal law. These questions 
concern important preconditions for proximity to the citizen and speed of 
administration. An example of this is the legal obligation to keep all files 
electronically (cf. Sect. 4.2 above).
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5  Inter-organIsatIonal Processes

Inter-organisational processes take place between different administrative 
organisational units, regardless of whether they are in a horizontal or verti-
cal (hierarchical) relationship. These processes serve to ensure and improve 
the effectiveness and efficiency of task performance and the lawfulness of 
administrative action. To this extent, processes between administrative 
units can be divided into three categories: communication and coopera-
tion, the support of one administrative unit by another outside coopera-
tive relations and the supervision of one administrative unit by another.

5.1  Inter-Organisational Communication and Cooperation

Communication and cooperation between different administrative units 
take place in daily work to meet many different kinds of requirements and 
in various forms. It is an essential element of an active authority culture 
that authorities inform one another and, if necessary, cooperate to fulfil 
their tasks more effectively and efficiently. In this respect, two groups of 
communication and cooperation can be distinguished:

• The communication or cooperation is related to the processes of 
service provision by at least one of the communicating or cooperat-
ing authorities. In this regard, we speak of performance-related 
cooperation.

• The cooperation is generally for mutual information between author-
ities. This communication also serves to improve service provision, 
but only indirectly. Examples are joint meetings or inter-ministerial 
informal permanent working groups, as set up in Germany both 
between the federal ministries for the coordination of government 
work at the working level and in committees on which the relevant 
ministries of all federal states are represented. These forms of coop-
eration are not directly related to the process.

As far as performance is concerned, a distinction can be made between 
communication and cooperation:

• Communication should be understood as the interaction between 
several administrative units in the context of a specific process of 
service provision.
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• Cooperation, by contrast, means that formal or informal arrange-
ments are established, independent of a concrete service delivery 
process, and that after their establishment they are then process own-
ers, or at least contribute to the process.

5.1.1  Performance-Related Communication
In the context of a concrete service provision process, authorities com-
municate to ensure that all the aspects that are important in that process 
are incorporated into it and taken into account in the provision of services. 
This is usually about technical aspects, for example where environmental 
authorities are involved in approval procedures for industrial plants, or 
about the impact of the outcome of proceedings on the activities of the 
administrative unit concerned. The latter, for example, is when the munic-
ipality has to be involved in the approval of construction projects by state 
authorities as this limits the ability of the municipality in terms of future 
development planning.

On the one hand, this communication can be informal. In this case, the 
competent authority asks another authority for information which the 
requesting authority does not have, for example information to assess the 
impact of certain environmental emissions. On the other hand, the com-
munication is formal if different authorities are required by law to be 
involved in the service delivery process. The significance of the part con-
tributions provided for by law may differ:

• Involvement is a contribution by an authority to a procedure for 
which another authority is responsible if the intention is to introduce 
a specific technical aspect into the procedure. The responsible 
authority is not bound by the view of the other authority.

• This is different to co-decision. Here, the partial contribution of the 
other authority is binding for the responsible authority.

5.1.2  Performance-Related Cooperation
For cooperation between different administrative units aimed at improv-
ing the fulfilment of the tasks of the participating units with regard to 
specific service provision processes, two basic cases can be distinguished:

• The cooperation provides internal services to the administrative 
units involved in the cooperation so that they can deliver their ser-
vices more effectively and efficiently.
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• The cooperation concerns not only internal support processes but 
also—directly—the service provision processes towards citizens and 
companies.

For the first case group, the provision of performance-related support 
through cooperation, the term shared service (centre) is generally used. 
Such shared services exist in Germany both horizontally and vertically 
(Schuppan 2018). In horizontal cooperation, administrative organisations 
cooperate at the same level with mostly identical tasks. Especially at 
municipal level, there are numerous examples in the back-office area. They 
concern, for example, the operation of a common building yard or joint 
legal department by several municipalities. By far the most important 
example, however, is shared services in the area of IT. Here a common IT 
service centre for several municipalities is set up. Vertical cooperation 
across multiple levels of administration is also found, especially in the IT 
sector, in the form of a common IT service centre of municipalities with 
one or more federal states. An example of such a cooperation is the infor-
mation service provider Dataport. Knowledge sharing, or cross- 
organisational knowledge management, has been discussed many times 
(cf. Schulz 2012), but is still in its infancy in terms of practical implemen-
tation in Germany. New impetus has come from the discussion under the 
heading of Data Driven Government (cf. Fadavian et al. 2019).

The cooperation processes directly affecting the provision of services to 
citizens and businesses are numerous, especially at municipal level. For 
this, the term ‘intercommunal cooperation’ is common. The legal forms 
of intercommunal cooperation are governed by laws on municipal coop-
eration. There are two basic forms:

• Several municipalities set up a new organisation with its own legal 
capacity. The organisation performs specific tasks for all municipali-
ties participating in it and performs the service delivery processes to 
citizens and businesses.

• Several municipalities sign an agreement mandating one of the par-
ticipating municipalities to perform a specific task for all the other 
municipalities involved. The process responsibility then lies with the 
mandated municipality.
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5.2  Inter-Organisational Support

According to the German understanding of the functional definition of 
administration, it is assumed that every authority is able to fulfil its assigned 
tasks with its own personnel and material resources. If, however, difficul-
ties arise in individual cases, this should not lead to the task in question not 
being fulfilled. Due to the public interest in effectively fulfilling adminis-
trative tasks, in such a situation the authority must request another author-
ity to provide so-called administrative assistance instead. The authority 
requested to provide the assistance is obliged to do so. In this case the 
costs it incurs are reimbursed.

The obligation to give assistance has two limitations: firstly, assistance 
must be complementary and the actual task must be performed by the 
authority responsible for the task. Secondly, the assistance may only be 
provided on a case-by-case basis and not constantly. If an agency con-
stantly needs the help of other agencies to fulfil its tasks, its resources need 
to be improved.

5.3  Inter-Organisational Control

The responsibility of the government to the parliament under German 
constitutional law presupposes that the government can fulfil this respon-
sibility and have sufficient opportunities to control and influence the per-
formance of the tasks by the administration. This presupposes the right to 
give orders to the subordinate authorities and civil servants and control of 
the way in which the assigned tasks are performed. For this purpose, inter- 
organisational procedures for the control of the authorities by the super-
ordinate authority are established. (For control and accountability by 
administrative courts and courts of audit see Chap. 12.)

In this respect, a distinction must be made between administrative and 
technical supervision. Administrative supervision is usually understood as 
the supervision of the structure, internal order, use and distribution of 
personnel and other resources, as well as general management and person-
nel matters of the supervised body. Technical supervision refers to the 
legitimate and appropriate exercise of the technical tasks of the supervised 
body. The means of technical supervision typically includes the power of 
the technical supervisory authority to demand information, request sub-
mission of files, carry out examinations, issue instructions and, if these are 
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not obeyed, take control of the matter by asserting the right of action 
beyond defined competence.

A third form of supervision besides service and technical supervision is 
legal supervision. This is limited to reviewing the lawfulness of the deci-
sions of the subordinate authority and does not extend to whether the 
content of the decision is appropriate. A control restricted to legal supervi-
sion usually exists when the subordinate authority has the right of self- 
government. The most important example is the municipalities.

5.4  Law

Processes in the relationship of several administrative units to one another 
can only be governed by an administrative regulation if there is a joint 
upper authority or joint body that issues the regulation. An example of a 
decree by a joint higher authority is the instruction of a ministry to all 
lower authorities as to how they are to cooperate in certain cases, which 
deadlines have to be met between the authorities, etc. An example of pro-
cedural rules issued by a joint body of several authorities is the Joint Rules 
of Procedure of the Federal Ministries (GGO), which is adopted by the 
federal government as a collegiate body. Among other things, it regulates 
the cooperation and procedure of the federal ministries in the preparation 
of cabinet bills.

Inter-organisational procedural rules, adopted in the form of an act of 
parliament concern, for example:

• the regulation of performance-related communication between pub-
lic authorities (cf. Sect. 5.1.1 above);

• supervision of one authority over the other (cf. Sect. 5.2 above); and
• administrative assistance (cf. Sect. 5.3 above).

6  lessons learned

As for the question to what extent can the experiences of the German 
administration be regarded as a reference point for development in other 
countries, the first thing that applies is the same for all transfers of institu-
tions from the administrative culture of one state into another: the struc-
tures and administrative processes are embedded in complex environmental 
systems of a political, legal, social, economic and cultural nature. This 
usually excludes a transfer in the sense of a simple takeover. Rather, it 
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requires a careful examination of the conditions under which the experi-
ences and institutions of a foreign administrative culture can be made 
fruitful for one’s own structures and administrative processes.

Within this framework, three possible factors from the German experi-
ence, which go beyond the general principles of business process and pro-
cedure management and are essential for each administration, can be 
summarised as follows:

• A defining structural attribute of the highly diversified administrative 
landscape in Germany is its strong involvement in networks and 
cooperation with other authorities. The examples mentioned above 
are the creation of learning networks, the joint further development 
of knowledge management solutions, shared services, in particular in 
the form of strong intercommunal cooperation, and the obligation 
to provide mutual assistance to the authorities to fulfil their tasks. 
This serves to optimise the fulfilment of tasks through mutual learn-
ing processes and assistance and the enhancement of synergies.

• Also characteristic of the German understanding of administrative 
procedures is the legal regulation that puts citizens in a strong posi-
tion vis-à-vis the administration. The APA can certainly be described 
as an ‘export hit’. It is the more or less modified basis for the adop-
tion of administrative procedural law codifications in different coun-
tries. The reasons for APA’s success lie mainly in its systematic clarity 
and concentration on the key principles and legal institutions. The 
high degree of abstraction associated with it makes the provisions of 
administrative procedure law appear flexible and adaptable to differ-
ent legal systems.

• Especially for administrative systems that are as highly diversified as 
Germany’s, that is in countries where administration is highly decen-
tralised, the German solution, which preserves the autonomy of 
administrations and their IT systems and provides nevertheless all 
administrative services via electronic portals with a uniform user 
account regardless of which authority is competent, can be a helpful 
reference.

11 ADMINISTRATIVE PROCEDURES AND PROCESSES 



182

references

Bundesministerium des Innern, Bundesverwaltungsamt. (2018). Handbuch für 
Organisationsuntersuchungen und Personalbedarfsermittlung.

Die Bundesregierung. (2019). Change Management—Anwendungshilfe zu 
Veränderungsprozessen in der öffentlichen Verwaltung. Berlin.

Fadavian, B., Franzen-Paustenbach, D., Rehfeld, D. et al. (2019). Data Driven 
Government. Berlin.

KGSt. (2011). Von der Prozessoptimierung zum Prozessmanagement (Teil 1) KGSt- 
Bericht 3/2011. Köln.

Lenk, K. (2012). Die Bedeutung von Prozessen und von Prozessdenken für die 
Modernisierung der öffentlichen Verwaltung. In U.  Schliesky & S.  Schulz 
(Eds.), Die Erneuerung des arbeitenden Staates (pp.  9–30). Baden- 
Baden: Nomos.

Löffler, E. (2018). Qualitätsmanagement. In S. Veit, C. Reichard, & G. Wewer 
(Eds.), Handbuch zur Verwaltungsreform. Wiesbaden: Springer VS.

Martini, M., & Wiesner, C. (2018). Bürgerkonto, Portalverbund. In S.  Veit, 
C. Reichard, & G. Wewer (Eds.), Handbuch zur Verwaltungsreform. Wiesbaden: 
Springer VS.

Materna GmbH, Hochschule Harz. (2013). Wissensmanagement in öffentlichen 
Verwaltungen.

Müller, C.  E., Engewald, B., & Herr, M. (2019). Freedom of Information in 
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Open Access  This chapter is licensed under the terms of the Creative Commons 
Attribution 4.0 International License (http://creativecommons.org/licenses/
by/4.0/), which permits use, sharing, adaptation, distribution and reproduction 
in any medium or format, as long as you give appropriate credit to the original 
author(s) and the source, provide a link to the Creative Commons licence and 
indicate if changes were made.

The images or other third party material in this chapter are included in the 
chapter’s Creative Commons licence, unless indicated otherwise in a credit line to 
the material. If material is not included in the chapter’s Creative Commons licence 
and your intended use is not permitted by statutory regulation or exceeds the 
permitted use, you will need to obtain permission directly from the copy-
right holder.
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