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I 

摘 要 

合谋（也称共谋）是中国基层政府行为的一个突出现象。在现实生活中有人认为合

谋是“狼狈为奸”，也有人认为是“合作共赢”。基层政府在执行上级政府的各种指令政

策时，由于上级政府对所管辖的区域进行统一性的政策制度制定，基层政府在执行这些

统一的政策时受资源能力禀赋的限制，并非所有的基层政府都能完全回应上级的政策要

求，面对上级的监督考核以及“连坐制”的问责时，基层上下级政府常常由于休戚与共

而合谋策划、暗度陈仓，采取“上有政策，下有对策”的各种手段，来共同合作以应付

这些政策要求以及更上一级的各种监督检查，这种选择性应付上级监督考核的合谋行为

导致了执行过程偏离政策初衷的结果。 

在肇庆市的一个基层乡镇政府——H 镇政府，自下而上地推行“一门式一网式”政

务服务改革时，由于制度的一统性要求，以及区镇两级资源能力禀赋的限制和利益考虑，

C 区和 H 镇两级政府无法完全回应省政府统一要求但又碍于改革监督考核的高压要求，

这就出现了 H 镇（代理方）和 C 区直部门（监督方）合谋来选择性应付改革的政策要

求以及随之而来的更上级政府(委托方)的各种检查。对此，民众申请人（使用方）只能

被动地选择依从这种合谋的结果。 

本文在研究肇庆市“一门式一网式”政府服务改革中出现的数据共享困难、利益限

制和事权下放不顺利等现实困境的基础上，以 C 区和 H 镇的合谋为研究个案，立足于

镇一级，以“乡镇政府—区直职能部门”作为研究视角，挖掘基层政府间这种选择性应

付上级考核的合谋行为是如何运作及共同影响改革的过程和结果。 

研究发现，在现有的政府组织机构“条”“块”分割和科层制度问题下，需要省级

政府自上而下推行的改革却由作为基层政府的区镇政府自下而上地推行，基层政府很难

完全回应改革的要求,在这种情况下还要面对着上级不时的检查和考核的压力,势必会

推动基层政府间选择性应付考核的行为——合谋。基层政府间合谋和民众被动依从的行

为之所以发生,归根结底是由于合谋能够为基层政府争取利益和规避风险，为民众申请

人规避麻烦和通过审批。简言之, 基层政府间合谋和民众被动依从的行为是其在理性逻

辑下的一种策略性选择。 

 

关键词：合谋；基层政府；选择性应付；策略性选择；政务服务改革 
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Abstract 

Collusion (also known as collusion) is a prominent phenomenon of grass-roots 

government behavior in China. In real life, some people think that collusion is "muddling with 

each other" and others think it is "win-win cooperation". Because of the unified requirements 

of regulations and the limitation of resource capacity, not all the grassroots governments can 

fully respond to the policy requirements of the higher government. Facing the supervision and 

examination of the higher government and fearing the "punishment-related system", the 

grassroots governments and their lower governments, because of their closely interrelated 

interest, often conspire to plan and adopt various means of "Where there is a policy from 

above, there is a countermeasure from below". This collusion of selective coping with 

supervisory and inspection by superiors led to the consequences of the process deviating from 

the original policy. 

When a grass-roots township government——the H town government in Zhaoqing City, 

implemented the "one-door, one-net" government service reform from bottom to top，C 

district government and H town can not fully respond to the unified requirements of 

provincial government, but also hinder the high-pressure requirements of reform supervision 

and assessment. This leads to the collusion of H town (agents) and C district departments 

(supervisors) respond selectively to the policy requirements of reform and the subsequent 

inspection by higher governments (clients). The public applicants (users) passively chose to 

comply with the results of the collusion of the two level collusion in the town of compliance  

On the basis of studying the difficulties of data sharing, the restriction of interests and 

the unsmooth decentralization of government services in Zhaoqing City, this paper take the 

collusion between the functional departments of C District and H Town as a case study. Based 

on the town level and from the perspective of "township government-district functional 

department", this paper explores how the collusion among the grass-roots governments 

operates and influences the process and result of the reform together. 

In this paper, we find that under the existing problems of the division of government 

organizations and bureaucracies, the reform that needs to be carried out from the top to the 

bottom is carried out by the grass-roots township government from the bottom to the top. It is 

very difficult for the grass-roots government to fully respond to the requirements of the 

reform. In addition, the grass-roots government has to face the pressure of inspection and 

assessment from time to time by the higher level government, which is bound to promote the 

selective coping behavior of grass-roots governments-collusion. The reason why the 
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grass-roots government conspiracy and the people's passive compliance occur is that the 

conspiracy can strive for the interests and avoid risks, and the people's compliance can avoid 

trouble and pass the examination and approval for themselves. In short, the collusion between 

governments and the passive obedience of the masses is a strategic choice under the rational 

logic. 

 

Key words: collusion; grass-roots government; selective coping; strategic choice; 

government service reform 
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