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Context of the project

This TSI-funded initiative aimed to support the setup of a Franco-German Barometer on
Administrative Complexity (hereunder “the Barometer”) and the development of a common
method for the identification of the most complex procedures for citizens in the French and
German border regions, to assess their complexity and put forward simplification
recommendations.

Indeed, cross-border citizens are often confronted with a ‘“double” administrative
complexity, since they face several administrative authorities and legal cultures, and
numerous procedures. These difficulties can extend across the entire spectrum of life events
for cross-border citizens, in matters related to tax aspects or health and social protection for
example.

Within the Franco-German area, numerous support structures such as “Infobest”, deal with
guestions and problems that cross-border citizens may encounter in their administrative
proceedings on an ad hoc basis. The methodology developed by the OECD within this project
aimed at identifying the most burdensome administrative procedures for citizens
crossing the Franco-German border regularly and introducing key simplification
solutions tailored to their respective needs.

This approach allowed for the prioritisation of simplification works, ultimately serving as a
contribution to improve the daily lives of cross-border citizens within the Franco-German area
and enhancing freedom of movement between both countries. The perspectives of EU
citizens within this area were central all throughout the development of this initiative. The
below brief explains how.

Presentation of the Beneficiary Authority

The national authorities that served as main counterparts and benefited from this project
were the following:

¢ In France, the Ministry of Public Sector Transformation and Civil Service (Ministére de
la Transformation et de la Fonction Publiques), in particular its Inter-ministerial
Directorate for Public Sector Transformation (Direction interministérielle de la
transformation publique, DITP) served as the project’'s main counterpart.

e In Germany, the Federal Ministry of Justice, section “Better Regulation”
(Bundesministerium der Justiz, Referat “Bessere Rechtsetzung”) and the German
Federal Chancellery were among the beneficiaries.

Other key counterparts present during advisory group meetings were the German
Federal Statistical Office (Destatis — Statistisches Bundesamt), the French Ministry of Foreign
Affairs, the Grand-Est Region (represented by the Préfet) as well as the Franco-German
Cross-Border Cooperation Committee (AGZ-CCT).

Finally, among the key actors regularly consulted during the initiative and benefiting
from the project were notably: local public administrations in Saarland, Rheinland Pfalz,



Baden-Wirttemberg in Germany and the Grand Est Region in France, as well as public
agencies and organisations working on both sides of the border to resolve legal and
administrative issues and to provide information on administrative procedures to citizens and
businesses, such as “Infobest” and the Task Force Grenzganger. Other stakeholders include:
the Joint Secretariat of the French-German-Swiss Conference of the Upper Rhine,
Eurodistricts Strasbourg, SaarMoselle, PAMINA, Freiburg-Sud Alsace as well as Trinational
of Basel, the European Centre for Consumers (CEC-ZEV), the Secretariat of the Greater
Region, the French German Youth Office, the cross-border employment service (SPT), the
Chamber of Commerce South Upper Rhine (IHK Sudlicher Oberrhein).

Description of the needs

The Treaty of Aachen on Franco-German cooperation and integration, signed on January 22,
2019, pursues the removal of obstacles in border regions with a view to implementing
cross-border projects and to simplify the daily lives of people living in border regions.

The Franco-German Cross-Border Cooperation Committee, introduced a year later in January
2020, follows this objective and validated the need to identify the administrative
procedures that cause the most difficulties to cross-border citizens within the Franco-
German area, and focus efforts on simplifying them. The Franco-German Barometer on
Administrative Complexity project served to complete this exact task.

Indeed, France and Germany share a 450km border, which thousands of citizens cross daily
for various purposes, such as work or study for example. These exchanges are crucial,
making this territory a proper laboratory of European integration. However, challenges
remain, and cross-border citizens often encounter difficulties in completing
administrative procedures, which see the intervention of the administration on both
sides of the border. They struggle to navigate this complex landscape, calling for further
coordination between both countries to create the conditions for improved exchanges and
ensuring that this border area is a functional territory and an opportunity for its citizens.

To support the identification of most burdensome administrative procedures for cross-border
citizens within the Franco-German area, this project saw the creation of a measurement tool,
aimed at assessing administrative complexity from the point of view of cross-border
citizens themselves. The results obtained following the first pilot measurement cycle allowed
for the identification of three of the most difficult procedures and the development of
simplification solutions, ultimately pursuing the very objective set within the Treaty of Aachen.

Methodology

The methodological approach adopted for this project aimed to put citizens at the
centre of the analysis and assess complexity from the point of view of the user. Hence,
the Barometer combines both qualitative and quantitative data as the basis for the analysis
to develop adequate recommendations and simplification solutions.

Both desk and field research were conducted as part of the development of the Barometer
tool. Challenges with key administrative procedures were discussed with the key stakeholders
in France and Germany, as well as organisations supporting citizens with administrative
procedures in the border region. General difficulties were also discussed with citizens’



representatives, such as trade unions and pensioners’ associations. To understand the
institutional, administrative and demographic context, the OECD first conducted an initial
diagnosis of the situation at the border, analysing the structure on both sides of the border in
terms of the key institutions involved, the cross-border structures developed and legal
framework on both sides of the border. This analysis relied on both desk research and fact-
finding interviews with over 40 local stakeholders.

Between January and April 2024, a citizen survey was carried out with over 4000
citizens, to identify the most complex administrative procedures for populations who
cross the Franco-German border, either daily for various reasons (health, study, or work),
or for one-off health treatments. The results showed that 21% of respondents are “cross-
border citizens”: i.e. they live near the border and go to the neighbouring country for
healthcare, study and/or work.

Figure A C.1. Survey locations
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Dedicated workshops to understand the pain points in accessing cross-border services, such
as health care, were organised with the four Infobest structures in the Franco-German area.
The Infobest serve as council structures and are in direct contact with citizens encountering
difficulties providing adequate guidance for them to be able to complete administrative
procedures as needed. These exchanges and the pieces of information gathered were crucial
for the development of adequate directions for reform, following a people-centred
approach.

In addition, following the development and implementation of the Barometer tool, the results
obtained further supported the understanding of the existing situation with regards to the
different life events explored and in view of the selection of pilots for simplification. Stemming
from the cross-border citizen survey carried out between January and April 2024, the findings
obtained pointed towards how often cross-border citizens face this procedure
("frequency of occurrence”) and how difficult the procedure is considered by citizens
(perceived complexity). Additional pieces of information were gathered, such as an
estimation of the active time spent by citizens on completing the process (i.e. time spent on
procedure without considering waiting times) and the main reasons for dissatisfaction. These
findings, based on citizens’ perception, remain subject to bias, thus knowledge about the
complexity experienced and actual pain points must be built on both quantitative and
gualitative data, hearing from citizens themselves on the difficulties they encounter with
regards to administrative procedure in question. Following on from the identification of pain



points and priority issues for reform, an implementation workshop was organised with key
national institutions involved and stakeholders in this administrative procedure, allowing for
an understanding of the challenges and weaknesses encountered by the administration
on both sides of the border. This exercise allowed for the identification of implementation
challenges and weaknesses, further enriching the analysis with regards to the
recommendations and their operability in practice.

Overall, the methodology allowed for the development of a measurement tool, assessing
several procedures from the point of view of citizens, and the introduction of simplification
solutions tailored to their respective needs, discussed with the administrations on both sides
to best grasp their respective abilities to introduce these.

Key deliverables and activities of the project

Key deliverables developed within this project included the following:

e The analysis and recommendations on organisational and capacity aspects of
the Barometer, which saw the identification of the main sources of complexity for
cross-border citizens alongside potential areas for reform and recommendations.

e Recommendations on methodological options for the Barometer, highlighting the
main considerations and founding blocks for this new cross-border tool, integrating
both qualitative and quantitative data.

e The development of a methodology for the effective simplification of procedures
was developed and presented to the authorities involved, alongside training methods
taking the format of a “simplification pack”, notably including a questionnaire on
administrative simplification.

e Apiloton Access to Health across the border led by the OECD team, and two pilots
led by the French and German national authorities, were delivered. Workshops were
held with the four Infobest structures in the Franco-German area to understand the
pain points in accessing cross-border health care across the border, and with key
national institutions to understand implementation challenges.

¢ The pilots resulted in key recommendations and practical simplification solutions,
which were integrated within the final project report, combining all the above-
mentioned elements.

The below presents two of the main project outputs:
The Barometer’s methodology

Following the analysis of existing instruments to measure administrative complexity in both
countries and assessment of the framework and capacities for the Barometer (Output 2), work
centered on the design and implementation of the methodology of the Barometer.

The Barometer was an essential part of the process towards developing simplification
solutions. It helped identify procedures that citizens consider as most complex from a variety
of points of view. Indeed, some initial key features of the tool were developed with the aim of
capturing both subjective perceived complexity and objective, measured burdens and barriers.
This involved a survey of citizens in the cross-border area focusing on:

e Questions targeting more objective responses related to complexity (e.g. time
spent on procedures, waiting times, cost of outside help, if applicable).



e Subjective questions on perceived complexity of procedures.

It is important to note that this tool is a perception-based one, therefore subject to bias. This
is why its results are to be considered as part of various other sources of information about a
procedure (desk research, quantification based on the standard cost model...) to understand
the roots of complexity and put forward simplification proposals.

The Barometer is structured around life events, which were selected for their relevance in
the Franco-German cross-border context and in close collaboration with the project’s
advisory group. Each life event is broken down into a number of key procedures and
processes. Questions in the barometer were asked on this basis. The general concept for the
Barometer was presented and discussed with counterparts and the methodology for the
Barometer was implemented in the Franco-German area in late 2023 to early 2024 through
a first pilot measurement cycle. Results were made available during the second trimester
of 2024. Recommendations on methods and processes for the Barometer were developed,
summarizing both the general concept and methodology, followed by a note on the effective
simplification and transformation of identified procedures (Output 3 in the Project’s Detailed
Project Description).

The simplification pilot on Access to Health across the
border

Following the Barometer's implementation and first pilot measurement cycle, results were
summarized in an analytical report presenting the main data points and findings shared with
counterparts, and on this basis, procedures were selected for pilot simplification (Output 5).

The OECD led a pilot covering the Franco-German border region on access to health. Two
pilots were conducted at national level and reached different levels of maturity: a) on
retirement and invalidity pensions in France, and b) on family allowance in Germany. These
were led by respective authorities in both countries, with OECD guidance.

The simplification pilot on access to health provided an in-depth analysis of the double-
registration procedure, which is crucial for cross-border workers within the European Union.
This administrative procedure indeed allows such workers access to healthcare on
both sides of the border and benefits from health insurance in both their country of
work and their country of residence. This is made possible through the issuance of a
specific document called the S1, introduced by the EU Social Security Coordination
regulations.

Based on the Barometer’s results, which highlighted the importance of the availability of
healthcare coverage on both sides of the border, simplification pilots were conducted,
involving further consultation with citizens themselves to better grasp the complexity
experienced in real life when completing the administrative procedure in question. This
consultation took multiple forms, from focus-group interviews with key associations
representing citizens, particularly vulnerable groups such as the elderly, to workshop events
involving key actors within the Franco-German area, such as the Infobest structures. Further
description of consultation activities is provided below.

The results of this pilot on Access to health allowed for the identification of key simplification
solutions, notably related to the quality of the information and the information channels
used to communicate on this procedure with citizens, the current administrative practice in
place on both sides of the border, the need for a risk-based approach considering the
usefulness of the documents required, as well as the development of a taxonomy of
complex cases to best prepare the administration to handle these cases. A normative change



was also proposed. These different solutions have been presented to authorities during the
project’s final conference held in February 2025 and ranked following the simplification
pyramid, which seeks to explain that depending on the source of complexity, simplification
solutions to reduce burdens on citizens can vary and require different amount of time and
resources. In this sense, some solutions can be introduced more readily than others and this
tool supports the prioritisation of simplification efforts.

Figure 1. The simplification pyramid
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Source: OECD’s work on the Franco-German Barometer on Administrative Complexity project.

Consultation with stakeholders and workshops

Consultations took place throughout this initiative, allowing for the consideration of multiple
point of views, from cross-border citizens themselves to the administration on both sides of
the border, on the challenges faced. These consultations were also supplemented by a round
of reviews following the development of project reports, both enriching the analysis and
creating ownership of the results within the Franco-German area. The below showcases a
non-exhaustive list of the stakeholders met and feedback received. The consultations took
various forms, from focus groups interviews (a) to workshops, webinars (b) and periods
allowing for proper review of the analysis developed (c).

a) Focus groups interviews

Interviews were conducted with relevant stakeholders to better understand the challenges
faced by the cross-border citizens. These stakeholders included:

The UTR CFDT (Territorial Union of Pensioners) of the Grand-Est Region.

The Association Nationale des Retraités (National Association of Pensioners) of
Moselle.

The Centre d'information sur les droits des femmes et des familles (Information Centre
on Women's and Family Rights) of Bas-Rhin.

The Fédération des Malades et Handicapés (Federation of Sick and Disabled Persons)
of Bas-Rhin.



b)

The Association Générale des Familles (General Association of Families) of Bas-Rhin.
The Agence Régionale de Santé (Regional Health Agency) of the Grand-Est Region.
The CLEISS (Centre for European and International Social Security Liaison).

The CPAM (French National Health Insurance) of Haut-Rhin and the CPAM of Bas-
Rhin.

The CNSE (French National Centre for Healthcare Abroad).
The DVKA (German Health Insurance).

The AOK (German Health Insurance) of Baden Wuttenberg and of Rheinland-Pfalz
und Saarland.

Pdle Emploi Moselle (French Unemployment Office).

Pole Emploi Strasbourg Danube (French Unemployment Office).
EURES-T Rhin Supérieur.

The Conférence du Rhin Supérieur.

The Greater Region.

Task Force Grenzganger.

Workshop and webinars

Workshop on “Administrative Complexity in the FR-DE area: a look at Infobest”,
held on 22 February 2023, and aimed at collecting the views of all four Infobest and
TRISAN on the then current situation and challenges faced in two specific areas, health
and access to social care.

Webinar on “Administrative Complexity in the Franco-German area:
Perspectives and current challenges”, held on 26 February 2024, aimed at
presenting the OECD’s findings, highlighting the main obstacles at the border and
potential directions for reform. This webinar was also an opportunity to discuss the
then ongoing life-events survey at the border and the related administrative procedures
explored by the OECD. Participants included the main stakeholders of the project (e.g.
Infobest, CLEISS, MOT, Assurance Maladie, AOK, Région Grand-Est, Destatis,
DVKA, ARS, DITP).

Workshop on “Obtaining Health Insurance across the Franco-German Border”,
held on 3 February 2025, and aimed at gathering feedback from the health
stakeholders in the border area (including AOK Baden Wuttenberg, DVKA, Sécurité
Sociale, CLEISS, Assurance Maladie) on the relevance and implementation of the
recommendations drafted by the OECD team.

Request for feedback on the Framework Analytical Note

The Framework Analytical Note was shared with the following counterparts on 16 May
2023:

The French Inter-Ministerial Directorate for Public Sector Transformation
The German Federal Ministry of Justice, section “Better Regulation”

The German Federal Chancellery

Destatis

The Cross-Border Cooperation Committee



The Grand-Est Region

The European Commission DG Reform (now SG Reform)

d) Concluding conference

A concluding conference was held on 26 February 2025 at the OECD Headquarters. It
allowed for a final consultation with stakeholders and a further enriching of the final project
report. Participants included:

The European Commission

The French Ministry of Europe and Foreign Affairs

The French General Secretariat of the Government

The Permanent Mission of France to the OECD

The Inter-ministerial Directorate for Public Sector Transformation

The French General Secretariat of the Government

The Prefecture of the Grand-Est Region

The German Federal Foreign Office

The Permanent Mission of the Federal Republic of Germany to the OECD
The German Federal Ministry of Justice

The German Federal Ministry of Health

The German National Association of Statutory Health Insurance Funds
The Cross Border Cooperation Committee

Main findings and lessons learnt

Among the main findings following this initiative are the main sources of complexity for cross-
border citizens at the Franco-German border. These transversal issues and challenges were
identified across various life events during the first phase of the project, drawing on desk
research and numerous consultations with stakeholders. Key preliminary recommendations
have been proposed for each of the challenges identified as follows:

1. Digitalisation poses challenges for citizens and is not fully exploited by the
administrations. Citizens in the Franco-German area face difficulties in making use
of online forms, often not adapted to cross-border scenarios. Digitalisation is also not
fully explored by national public services themselves, particularly in the cross-border
context.

2. Despite the proliferation of information, citizens face difficulties in finding the
competent service due to lack of clarity on mandates. ldentifying the right
counterpart is challenging even for authorities specialised in cross-border issues.
Citizens also struggle to gain face-to-face contact with the administration to address
their issues.

3. Thereis limited knowledge of the administrative culture on the other side of the
border, which hinders effectiveness. Public authorities at central, regional and local
level lack capacity and awareness about the administrative culture in the neighboring



country, thus making it difficult to direct cross-border counterparts to the right
counterparts.

4. Thereis alack of user-friendly information about cross-border procedures. The
difficulty in understanding procedures is true for citizens across life events and for
multiple procedures. In some cases, citizens have not been rightly informed, and in
others, it is understanding the procedure that is posing an issue.

5. Cross-border administrative processes overly rely on informal mechanisms. The
cross-border space illustrates the practical challenges of implementing freedom of
movement between European countries, where legal competences between the EU
and national member states are shared. The existence of legal hurdles creates
incentives for informal mechanisms and ad hoc solutions to address citizens’ problems.

In addition, the project also allowed for the development of lessons learned for a cross-
border instrument for measuring administrative complexity and the use of
measurement tools for administrative simplification. Among the lessons learned are:

¢ The need to develop a tool which uses clear language and the adoption of an approach
that will be easily understood by citizens when completing the survey: with this in mind,
capturing the perspective of citizens via life events was adopted.

o Careful consideration is needed in designing an instrument that balances both
guantitative and qualitative, objective and subjective data gathering.

e ltisimportant to note that citizen perceptions of complexity are multifaceted and
can range from administrative burdens, lack of procedural clarity, missed
opportunity, to being out-of-pocket and more. It is crucial to understand this
broad notion of complexity, which can be exacerbated in cross-border contexts
given the fact citizens are faced with two public administrations that often function
based on different logics,

e Simplification includes, and goes beyond, understanding the perspective of
citizens, it is important to have a complete picture, including objective data and
detailed information about the procedure and its standard costs.

Finally, once developed, the implementation of such a measurement tool also requires
careful preparation. Guidance following the conduct of the first pilot measurement cycle
within this project was developed, notably focusing on the two following points:

1. The development of such a cross-border tool requires a careful understanding of
institutional, administrative and demographic context in the cross-border area:
identifying the relevant life events that cross-border citizens have to follow regularly
requires a certain level of granular knowledge about the differences in
administrative procedures in the two countries, of the landscape of actors that
citizens interact with, and of the main issues that are reported by citizens to their
administrations. This understanding allows for targeted and prioritised questions that
will help locate the roots of the complexity experienced, while keeping the
guestionnaire at a reasonable length and maintaining clear language. Knowledge
about the demographic and economic flows at the border are important to help
prioritise the most significant life-events. The cross-border survey also requires a
careful understanding of cultural differences and the different realities in cross-
border flows. When populations crossing the border are unequal from one country to
another, this may impact the number of respondents on each side of the border.



2. Cross-border life events surveys entail proactive efforts to align approaches on
both sides: different countries do not follow the same rules regarding data collection,
and citizens on both sides do not necessarily understand or answer questions in a
similar manner. This needs to be taken into consideration when collecting as well as
interpreting the data received, centralising information based on the residence
of survey respondents. Survey dissemination is also key to ensure that citizens
are truly aware and can manifest their wish to take part in the study. Cross-border
structures and citizens’ representatives are key in informing cross-border citizens and
engaging further with them on the life events considered and explored.

Expected results

With regards to the results of the project, the Franco-German Barometer entailed some
benefits for citizens, notably:

6. The identification of complex administrative procedures and the development of
simplification solutions, notably in the field of access to health across the border.

7. This project allowed for further visibility and understanding of the complexity
experienced in real life by cross-border populations, thanks to the development of
this measurement tool, which seeks to measure complexity from the point of view of
citizens, allowing for the introduction of pertinent simplification solutions tailored to their
needs.

8. The project facilitated the development of an updated understanding of an
appropriate methodology for simplification, based on risk based approaches, the
effective use of ICT tools and comprehensive evidence gathering.

Following the finalisation of this initiative, country authorities in France notably are moving
forward with the development of further guidance tailored to cross-border citizens. Work is
also being completed following the simplification methodology developed by the OECD
within this initiative, encompassing focus-group interviews to best understand the complexity
experienced by cross-border workers. Discussions are taking place in Germany with regards
to the potential solutions developed within the Access to Health pilot.

Expected impact

The expected impacts of this project are reduced administrative barriers and complexity,
enhancing public trust as well as improving the daily lives of people living in border
regions.

The OECD methodology developed within this initiative was also introduced to the OECD
Regulatory Policy Committee, spiking the interest of humerous OECD member and non-
member countries, both in terms of cross-border work but also regarding an application of
the Barometer methodology at subnational level.
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