
PUBLIC SECTOR ORGANIZATIONS

International Bureaucracy
Challenges and Lessons for Public 
Administration Research

Edited by Michael W. Bauer,
Christoph Knill, Steffen Eckhard



   Public Sector Organizations     

        Series Editors 

   B.       Guy   Peters   
  Maurice Falk Professor of Government 

Pittsburgh University   
           USA   

   Geert     Bouckaert   
  Professor Public Management Institute 

 Katholieke Universiteit Leuven 
       Belgium   



   Organizations are the building blocks of governments. The role of 
organizations, formal and informal, is most readily apparent in public 
bureaucracy, but all the institutions of the public sector are comprised of 
organizations, or have some organizational characteristics that affect their 
performance. Therefore, if scholars want to understand how governments 
work, a very good place to start is at the level of organizations involved 
in delivering services. Likewise, if practitioners want to understand how 
to be effective in the public sector, they would be well-advised to con-
sider examining the role of organizations and how to make organizations 
more effective. This series publishes research-based books concerned with 
organizations in the public sector and covers such issues as: the autonomy 
of public sector organizations; networks and network analysis; bureau-
cratic politics; organizational change and leadership; and methodology for 
studying organizations.   

More information about this series at 
  http://www.springer.com/series/14525    

http://www.springer.com/series/14525


       Michael   W.   Bauer     •      Christoph   Knill     •      Steffen   Eckhard     
 Editors 

 International 
Bureaucracy 
 Challenges and Lessons for 

Public Administration Research                        



    Public Sector Organizations
 ISBN 978-1-349-94976-2      ISBN 978-1-349-94977-9 (eBook) 
 DOI 10.1057/978-1-349-94977-9 

 Library of Congress Control Number: 2016956396 

 © The Editor(s) (if applicable) and The Author(s)   2017 
 The author(s) has/have asserted their right(s) to be identifi ed as the author(s) of this work 
in accordance with the Copyright, Designs and Patents Act 1988. 
 This work is subject to copyright. All rights are solely and exclusively licensed by the 
Publisher, whether the whole or part of the material is concerned, specifi cally the rights of 
translation, reprinting, reuse of illustrations, recitation, broadcasting, reproduction on 
microfi lms or in any other physical way, and transmission or information storage and retrieval, 
electronic adaptation, computer software, or by similar or dissimilar methodology now 
known or hereafter developed. 
 The use of general descriptive names, registered names, trademarks, service marks, etc. in this 
publication does not imply, even in the absence of a specifi c statement, that such names are 
exempt from the relevant protective laws and regulations and therefore free for general use. 
 The publisher, the authors and the editors are safe to assume that the advice and information 
in this book are believed to be true and accurate at the date of publication. Neither the pub-
lisher nor the authors or the editors give a warranty, express or implied, with respect to the 
material contained herein or for any errors or omissions that may have been made. 

 Printed on acid-free paper 

   This Palgrave Macmillan imprint is published by Springer Nature  
 The registered company is Macmillan Publishers Ltd. London 

 Editors 
   Michael   W.   Bauer    
  German University 
of Administrative Sciences 
  Speyer ,  Germany   

   Christoph   Knill       
 Ludwig-Maximilians-Universität 
  München ,    Germany   

   Steffen   Eckhard    
  Ludwig-Maximilians-Universität 
  München ,  Germany   



v

 ENDORSEMENTS 

 We all know that the major challenges of this world are global ones. We 
also know that public administration is a crucial political actor. And still, 
international bureaucracy is an underresearched subject. It is Bauer, Knill, 
and Eckhard’s great merit to put international public administrations on 
the agenda. This excellent collection makes an original contribution to 
both International Relations and Public Administration research. 

 —Fritz Sager, University of Bern, Switzerland  



   



vii

 This book is the result of a joint effort of the colleagues of the Research 
Unit 1745 on “International Public Administrations (IPAs)” funded by 
the German Science Foundation (DFG). The debates and discussions we 
have had over the last two years have been extremely intellectually inspir-
ing. It took an impressive amount of discipline and perseverance for our 
common ideas to be implemented in this volume. The last few years were 
hard work and good fun at the same time. We are greatly indebted to 
this wonderful team and the generous support from the German Science 
Foundation. 

 The intellectual journey that led us to this book had an even ear-
lier beginning. A workshop on “Management Reforms in International 
Bureaucracies” organized by Michael in 2006 at the University of 
Konstanz marks the departure. Christoph and Michael broadened and 
then further developed the IPA agenda in a couple of smaller research 
projects. With the help and input of Helge Jörgens and Stephan Grohs, 
the general frame of our research program took shape, while Arthur 
Benz, Klaus H. Goetz, and Andrea Liese joined in with new perspec-
tives, thus refi ning and consolidating our joint endeavor. In this crucial 
phase between having some ideas and turning them into a coherent gen-
eral framework and corresponding individual projects, funds from the 
Cluster of Excellence (EXC16—Cultural Foundations of Integration) 
and the Excellence Program of the University of Konstanz were essen-
tial. Once the Research Unit became operative in 2014, Steffen Eckhard 
joined as scientifi c coordinator, supporting Christoph and Michael as 
speakers of the Research Unit. 

  ACKNOWLEDGMENT   



viii ACKNOWLEDGMENT

 Many people helped us advance this research agenda on international 
public administration. We would like to express our gratitude in particu-
lar to Wolfgang Seibel, Christopher Daase, Eugénia da Conceição-Heldt, 
Stephan Grohs, and Helge Jörgens. For their invaluable assistance in 
producing this book, we would like to thank Jan Zimmermann, Louisa 
Bayerlein, and Laura Krämer. 

 The book mirrors our efforts so far. We have raised many more ques-
tions than we were able to settle in 250 pages. We are thus looking for-
ward to more collaboration and joint research in the study of IPAs in the 
years to come. 

     Michael     W.     Bauer   
      Christoph     Knill      

 Steffen     Eckhard  
Munich and Speyer, September 2016  



ix

   ASEAN    Association of Southeast Asian Nations   
  BIS    Bank for International Settlement   
  CBD    Convention of Biological Diversity   
  CFP    Country Programming Framework   
  COP    Conference of the Parties   
  CPA    Comparative Public Administration   
  DFID    UK Development Aid Agency   
  DG    Directorate General   
  EC    European Commission   
  ECB    European Central Bank   
  ECJ    European Court of Justice   
  EDRC    Economic and Development Review Committee   
  EU    European Union   
  FAO    Food and Agriculture Organization of the United Nations   
  GEO BON    Group on Earth Observations Biodiversity Observation Network   
  GMBSM    Global Multilateral Benefi t Sharing Mechanism   
  IAEA    International Atomic Energy Agency   
  ICC    International Chamber of Commerce   
  IDB    Inter-American Development Bank   
  IEA    International Energy Agency   
  ILO    International Labour Organization   
  IMF    International Monetary Fund   
  IMO    International Maritime Organization   
  IO    International Organization   
  IOM    International Organization for Migration   
  IPA    International Public Administration   
  IPPC    International Plant Protection Convention   

  ABBREVIATIONS 



x ABBREVIATIONS

  IR    International Relations   
  ITPGRFA     International Treaty on Plant Genetic Resources for Food 

and Agriculture   
  MLA    Multilevel Administration   
  MLG    Multilevel Governance   
  MOF    Ministry of Finance   
  NGO    Non-Governmental Organization   
  NPA    National Public Administrations   
  OECD    Organization for Economic Cooperation and Development   
  OMC    Open Method of Coordination   
  OSCE    Organization for Security and Cooperation in Europe   
  PA    Public Administration   
  SPR    Strategy, Policy and Revision Department   
  UN    United Nations   
  UNCCD    United Nations Convention to Combat Desertifi cation   
  UNEP    United Nations Environment Program   
  UNEP-WCMC    UNEP World Conservation Monitoring Centre   
  UNESCO     United Nations Educational, Scientifi c and Cultural 

Organization   
  UNFCCC    United Nations Framework for Combating Climate Change   
  UNHCR    United Nations Refugee Agency   
  WB    World Bank   
  WHO    World Health Organization   
  WIPO    World Intellectual Property Organization   
  WMO    World Meteorological Organization   
  WTO    World Trade Organization   
  WWF    World Wide Fund for Nature    



xi

           CONTENTS 

    1      A Public Administration Perspective on 
International Organizations     1   
    Michael   W.   Bauer    ,     Steffen   Eckhard    ,     Jörn   Ege    , 
and     Christoph   Knill    

     2      A Matter of Will and Action: The Bureaucratic 
Autonomy of International Public Administrations    13   
    Michael   W.   Bauer     and     Jörn   Ege    

     3      Administrative Styles of International 
Organizations: Can We Find Them, Do They Matter?    43   
    Christoph   Knill    ,     Jan   Enkler    ,     Sylvia   Schmidt    , 
    Steffen   Eckhard    , and     Stephan   Grohs    

     4      Orchestrating (Bio-)Diversity: The Secretariat 
of the Convention of Biological Diversity 
as an Attention- Seeking Bureaucracy    73   
    Helge   Jörgens    ,     Nina   Kolleck    ,     Barbara   Saerbeck    , 
and     Mareike   Well    

     5      The Authority of International Public 
Administrations    97   
    Per-Olof   Busch     and     Andrea   Liese    



xii CONTENTS

     6      Changing Budgeting Administration 
in International Organizations: Budgetary Pressures, 
Complex Principals and Administrative Leadership   123   
    Ronny   Patz     and     Klaus   H.   Goetz    

     7      Multilevel Administration in International 
and National Contexts   151   
    Arthur   Benz    ,     Andreas   Corcaci    , and     Jan   Wolfgang   Doser    

     8      International Public Administration: 
A New Type of Bureaucracy? Lessons 
and Challenges for Public Administration Research   179   
    Michael   W.   Bauer    ,     Christoph   Knill    , and     Steffen   Eckhard    

        Contributors   199   

        Index   203     



xiii

           LIST OF FIGURES 

 Fig. 2.1.  The dimensions of structural bureaucratic autonomy    24  
 Fig. 2.2.  Aggregated values of bureaucratic autonomy in 20 IOs   29  
 Fig. 2.3.  Values of administrative cohesion and differentiation 

in the sample of 20 IOs   31  
 Fig. 6.1.  Centralization cascade   129  
 Fig. 6.2.  Complex principals   136  



   



xv

 LIST OF TABLES 

 Table 2.1  Dimensions, sub-dimensions, and operationalization 
of bureaucratic autonomy   26  

 Table 3.1  Indicators of administrative styles   61  
 Table 3.2  Determinants of administrative styles   65  
 Table 3.3  Four ideal-types of administrative styles   66  
 Table 3.4  Administrative styles and their basic characteristics   68  
 Table 5.1  Classifi cation of authority    108  
 Table 7.1  Structures, modes, and patterns of multilevel 

administration systems   156   



1© The Author(s) 2017
M.W. Bauer et al. (eds.), International Bureaucracy, 
DOI 10.1057/978-1-349-94977-9_1

    CHAPTER 1   

        INTRODUCTION 
 Resolving climate change, combating transnational terrorism, foster-
ing democratic practices and human rights, fi ghting contagious diseases, 
providing stability on the fi nancial market, establishing fair rules for 
 international trade, and channeling migration—few decisions with signifi -
cance for the future of our societies are taken without the involvement of 
international organizations (IOs). The more IOs are needed to design and 
sustain policy solutions for global governance, that is, the more they are 
involved in key state tasks like regulation, stabilization and redistribution, 
the more attention needs to be paid to their organizational foundations. 
This is so because political organizations, like any organization, once 
given a legal mandate and provided with fi nancial and personnel resources 
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to do their job, tend to become actors in their own right. It is against 
this background that this volume is concerned with what we conceive as 
international public administrations (IPAs), the bureaucratic bodies and 
administrative interactions of IOs.  1   IPAs can be described as bodies with 
a certain degree of autonomy, staffed by professional and appointed civil 
servants who are responsible for specifi c tasks and who work together fol-
lowing the rules and norms of the IO in question. 

 One does not need to go as far as to see bureaucracy as the new defi n-
ing feature of global politics. There is however no doubt that international 
bureaucracy is becoming ever more important. For example, IOs have 
been delegated a growing number of tasks and, in order to fulfi ll these 
tasks, their administrative apparatus has grown considerably over recent 
decades (Lenz et al.  2015 , 147). These international administrative bod-
ies, the people populating them, and their procedural routines and organi-
zational structures have consequences for how modern global governance 
works. Whatever the perspective chosen to analyze global governance and 
transnational policy-making, international bureaucracy must be a central 
part of the discussion. 

 Once the importance of international bureaucracy is recognized, it 
should be recalled that studying the organization of government, admin-
istrative structures and offi cials, and the impact of the said organization 
on policy-making and implementation is already the prerogative of PA as 
a scholarly discipline. Thus far, however, PA has been largely neglected by 
those studying international bureaucracy. This has two unfortunate con-
sequences. First, international bureaucracy scholars miss the insights that 
a more systematic application of a PA perspective to IOs would be able to 
produce. Second, for their part, PA scholars miss out on the opportunity 
to develop further that fi eld’s analytical concepts and thus forgo potential 
theoretical advances regarding the transformation of modern statehood.  2   

 It is the objective of this volume to address this double challenge. The 
following contributions seek, fi rst, to assess the value of PA concepts for 
studying the bureaucratic dimension of global governance; second, they 
also consider to what extent observable governance transformations and 
organizational innovations at the international level suggest the need for 
analytical and theoretical recalibration of PA scholarship at the national 
level. In other words, the pieces in this collection explore how a PA per-
spective on IOs might serve both ends of addressing how IPAs matter 
for global governance and how insights regarding IPAs may productively 
inform national PA research.  

2 M.W. BAUER ET AL.



   PERSPECTIVES AND GAPS 
 IPAs have so far remained outside the PA focus. The study of PAs has tra-
ditionally been linked to national contexts and the cross-national compari-
son of national administrative systems. This neglect of IPAs has become 
more problematic, however, as they have begun to play an even larger and 
more visible role in domestic and international policy-making (Barnett 
and Finnemore  2004 ; Biermann and Siebenhüner  2009 ; Busch  2014 ; 
Dingwerth, Kerwer, and Nölke  2009 ; Hooghe and Marks  2015 ). In addi-
tion, international bureaucratic elites have become a focus of IRs scholars 
and students of the European Union (Hooghe and Marks  2001 ; Kassim 
et al.  2013 ; Xu and Weller  2004 ), who highlight phenomena as diverse as 
bureaucrats’ role in indirect and soft forms of governance (Abbott et al. 
 2015 ), organizational change (Barnett and Coleman  2005 ), the design 
of offshoot organizations (Johnson  2013 ), the management of regime 
overlap (Jinnah  2010 ), and the solidifi cation of supranationalism (Posner 
 2009 ). The growing size and competences of international bureaucratic 
bodies thus beg the obvious question of to what extent a PA perspective 
on IOs could add descriptive, analytical, or theoretical insights. 

 Yet, these questions have remained open, while the gap between national 
and international PA scholarship has been growing. At the national level, PA 
research has advanced our understanding of the organizational structures 
of ministerial bureaucracies and their impact on national policy- making 
(Page and Jenkins  2005 ; Schnapp  2004 ), but corresponding questions 
regarding the international level and international bureaucracies have been 
raised only sporadically (e.g. Bauer, da Conceição-Heldt and Ege  2015 ; 
Bauer and Knill  2007 ; Bauer and Ege  2015 ; Knill, Eckhard and Grohs 
 2016 ). Consequently, key concerns of PA research—namely, whether and 
through what mechanisms administrations have an autonomous impact 
on the formulation and implementation of policies and  programs (Heady 
 1998 ; Liese and Weinlich  2006 ; Ness and Brechin  1988 ), and what role 
professionals and organizational dynamics play in the ‘working’ adminis-
tration (Trondal  2010 )—have remained under-researched at the interna-
tional level and with regard to transnational constellations. Even where 
individual studies have emerged (e.g. regarding the role of international 
bureaucrats), they have not led to more systematic, comparative empirical 
examination of the issues, let alone to comprehensive research programs.  3   

 To be sure, the neglect of developing a genuine PA perspective on IOs 
does not mean that their organizational features have remained completely 
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unexamined. Research combining IR and organization theory has indeed 
fueled renewed interest in studying IOs ‘as organizations’ (Ness and Brechin 
 1988 ), recognizing that their internal structure and political personnel 
can be the source of policy change (Biermann and Siebenhüner  2009 ) or 
organizational dysfunctions (Barnett and Finnemore  2004 ). These lines 
of inquiry go back to the 1970s, at least (Cox and Jacobson  1973 ; Weiss 
 1975 ). Their main contribution was to highlight that IOs and their secre-
tariats are not just epiphenomenal and instrumental (Mearsheimer  1995 ), 
but wield a certain level of infl uence—particularly where no substantial 
interests of powerful states are at stake. It is, however, fair to underline 
that although these works highlighted ‘organizational features,’ they were 
not particularly interested in following an intra- organizational agenda in 
general, let alone a PA perspective that examined the nexus of administra-
tion and politics, particular bureaucratic features and their effects, or the 
precise and varying impact of specifi c administrative cultures, routines, 
and entrepreneurship. 

 Fortunately, this picture has begun to change. Since Barnett and 
Finnemore’s ( 2004 ) seminal publication on the authority of IOs’ secretar-
iats, a growing number of studies inspired by organizational theory, soci-
ological institutionalism, and principal–agent approaches have adopted 
a new perspective on the administrative bodies of IOs (Biermann and 
Pattberg  2012 ; da Conceição-Heldt  2013 ; Dingwerth et  al.  2009 ; Ege 
and Bauer  2013 ; Goetz  2014 ; Hanrieder  2014 ; Johnson and Urpelainen 
 2014 ; Liese and Weinlich  2006 ; and Nay  2012 ). The fi ndings regard-
ing the actions, infl uence, and outside relations of IPAs, however, remain 
fragmented (see Eckhard and Ege  2016 ) and to the extent that a more 
systematic PA perspective on IPAs has begun to emerge, its contours are 
still being worked out. 

 Historically, there has been a kind of mutual disregard preventing inter-
disciplinary debates. PA was not interested in international bureaucratic 
issues, while IR did not look systematically at the intra-organizational or 
PA features of IOs. The organizational perspective on IOs—being a more 
inter- than an intra-organizational agenda anyway—remained a somewhat 
isolated (and not very infl uential) debate. However, these historically dis-
connected research programs have recently begun to converge. Following 
Barnett and Finnemore’s  2004  book, scholars have (re-)discovered orga-
nizational and bureaucratic perspectives on IOs, and this shift, in turn, 
has coincided with efforts in the PA community to come to grips with the 
challenges posed by internationalization and globalization (Bauer  2015 ). 

4 M.W. BAUER ET AL.



The time has thus come for PA as a discipline to revisit its own concep-
tual and theoretical potential for ‘going international.’ Demonstrating the 
added value and innovation when PA concepts are further developed and 
applied to international bureaucracies is the prime aim of this book.  

   CONTOURS OF A PA APPROACH TO IPAS 
 What might a specifi cally PA approach to IPAs look like? We argue that the 
comparative method constitutes the key to a PA research agenda for IPAs. 
Cross-national comparative research has advanced our understanding of 
variation in administrative systems across the world. Comparing admin-
istrations across levels holds similar potential for innovation if the focus 
changes from the horizontal to the vertical. Oriented by comparative PA 
research, we can outline four sets of questions relevant for analyzing IPAs. 

 The fi rst set of questions concerns international organizational features. 
What characterizes administrative actors, processes, and structures at the 
international level and to what extent are these features distinct from what 
we already know about national administrations? Research in this area 
would focus on the internal functioning of IPAs and take administrative 
actors (at different hierarchical levels), their roles and behavior, as well as 
the organizational structures of public bureaucracies as its central analyti-
cal categories. 

 The second set of questions is concerned with the nexus between 
administrations and their political masters. Research often focuses on the 
relationship between elected policy-makers and bureaucracies with the 
presumption that administrations will tend to use their superior expertise 
to escape close control by those elected to lead. The fear that administra-
tions will lose their instrumental character and begin to act on their own 
accord and in their own interests has long constituted one of the central 
concerns of political and social science studies of public organizations. 

 The third set of questions puts the boundaries of PA center stage. 
Where does a particular administration end and other actors’ domains 
begin? What are the effects of such formal or informal demarcations? What 
kinds of exchanges take place between administrative actors of different 
kinds and at different levels? What structures determine the relationship 
between a PA and its environment—particularly with regard to its ‘client’ 
relations to civil society and organized interests? 

 The fourth set of questions encompasses the previous three as it inquires 
into the effects of administrative structures, processes, and behavior on 
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public policy. The central issues raised here are whether and through what 
mechanisms an administration is able to shape public policy-making in 
particular ways (especially in terms of implementation and budgeting), 
and how the linkage between administrative variables on the one hand and 
policy output on the other should be theoretically conceived and empiri-
cally studied. 

 These questions are not meant to be exhaustive; rather, they establish 
the analytical starting points for studying the particularities of IPAs from a 
comparative perspective. The questions highlight how key concepts from 
the discipline of PA can be taken from their traditional national context 
and used to analyze internationalized structures, confi gurations, and actor 
relationships. As such, the questions are meant only to guide analytical 
efforts and spark discussions, not to confi ne empirical research or defi ni-
tively settle any debates that are just about to be conducted.  

   CENTRAL CONCEPTUAL PERSPECTIVES ON IPAS 
 Any attempt to address the questions as formulated above presupposes 
the development of analytical concepts that guide empirical analysis. We 
identify six concepts customarily used in PA studies and explore them with 
a view to analyzing IPAs from a comparative perspective and addressing 
the questions formulated above. These concepts include bureaucratic 
autonomy, administrative styles, bureaucratic entrepreneurship, adminis-
trative expertise, bureaucratic budget-making, and multilevel administra-
tive coordination. Together, the concepts cover the central theoretical and 
analytical advances of comparative PA research. 

 Each of these concepts offers important insights in terms of theory 
development for international PA. At the same time, we expect that apply-
ing these concepts to IPAs has the potential to refl ect back on traditional 
‘national’ PA scholarship. Through this process, we hope to improve our 
conceptual toolbox by developing more general frameworks that can be 
applied to PAs at various levels (international, national, and subnational) 
and in different contexts. Only such an empirically broad and comparative 
perspective, we argue, will eventually allow getting the gist of PA. 

 Each of this book’s chapters takes one of the above-mentioned con-
cepts as its central point of analytical departure. As such, the chapters 
follow a similar structure. All chapters refl ect the chosen central concepts 
in terms of previous accomplishments and in terms of their potential for 
studying IPAs. In a second step, these concepts are applied to the study 
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of IPAs, including the identifi cation of new conceptual and theoretical 
insights gained from empirically studying IPAs through distinctive analyti-
cal lenses. Finally, the chapters also refl ect systematically on what can be 
learned from their analysis of IPAs for the study of PAs more generally. 
In the concluding chapter of the book, these analytical achievements and 
fi ndings will be summarized and discussed more generally. 

 In Chap.   2    , Michael W. Bauer and Jörn Ege study intra-organizational 
features via a classical focus of PA: bureaucratic autonomy. The authors 
propose that IOs are not organized the same way as national political 
systems, and therefore it is likely that international bureaucracies develop 
specifi c capacities and exploit different structures and actor constellations, 
eventually reshaping the balance between autonomy and control at the 
international level. The autonomy structures of IPAs are informed by what 
we know about how to keep national PA ‘in check,’ but whether and to 
what extent these control structures are effective for international confi gu-
rations is the topic the authors seek to address. 

 In Chap.   3    , Christoph Knill, Jan Enkler, Sylvia Schmidt, Steffen 
Eckhard, and Stephan Grohs look into the informal procedures and rou-
tines shaping international administrative behavior. To do so, they use 
the concept of administrative styles. The styles concept helps to focus on 
procedures and routines that defi ne the de facto ways in which interna-
tional administrations try to achieve their objectives within the opportu-
nities and constraints of their structural and institutional contexts. The 
authors develop a new typology of administrative styles and a theoretical 
framework accounting for variation in administrative styles that can be 
applied to any bureaucracy, regardless of the institutional level at which it 
is located. 

 In Chap.   4    , Helge Jörgens, Nina Kolleck, Barbara Saerbeck, and 
Mareike Well study bureaucratic entrepreneurship in the secretariats of 
multilateral environmental agreements. They revisit entrepreneurship the-
ories and conceive these relatively small international secretariats as brokers 
able to exploit their privileged information access and their function as a 
hub of communication exchanges during ongoing international negotia-
tions. The authors analyze attention-seeking and brokerage as mechanisms 
through which IPAs can successfully seek political infl uence—with par-
ticular focus on the early stages of the international policy-making process. 

 In Chap.   5    , Per-Olof Busch and Andrea Liese revisit the concept of 
administrative expertise with a view to developing a tool to  comparatively 
study the role of IPAs. They focus on expert authority and how it can 
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