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Abstract

Bureaucratic rotation can limit corruption by preventing officials from becoming
embedded in the jurisdictions they administer. But rotation may also interrupt the
local learning that makes capable bureaucrats become effective. We study this trade-off
in the Philippine tax administration, combining assignment records with district fiscal
data from 1999 to 2007. We construct a leave-one-out measure of bureaucratic quality
from officers’ performance in prior postings. Officer quality predicts revenue across
assignments, but its returns emerge only with tenure and operate through voluntary
remittances rather than enforcement-intensive collections. We then exploit election-
period transfer bans that exogenously extend assignments beyond a three-year tenure
limit. These extensions generate larger revenue gains under higher-quality officers. The
results show that bureaucratic quality and tenure are complements in the production
of fiscal capacity. Personnel rules designed to constrain bureaucratic discretion can
weaken state capacity when they ignore how differences in bureaucratic quality interact
with time in post.
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Revenue collection is among the most fundamental functions of the state. Govern-

ments cannot provide public goods, enforce policy, or sustain administrative institutions

without the capacity to raise revenue (Levi, 1988; Tilly, 1990). The exercise of this capac-

ity ultimately depends on bureaucrats. Revenue officers identify taxable activity, determine

which cases warrant scrutiny, interact with taxpayers, and sustain expectations that non-

compliance will be detected and sanctioned (Slemrod, 2019). This reliance on bureaucratic

discretion, however, creates a classic principal-agent problem. The same discretion and re-

peated interactions that allow revenue officers to collect effectively (Bandiera et al., 2021;

Besley, 2020; Rasul and Rogger, 2018) also create opportunities for collusion and side pay-

ments (Olken and Pande, 2012; Shleifer and Vishny, 1993; Wade, 1982). To mitigate this

risk, governments have long rotated officials across jurisdictions, limiting the time available

to develop relationships that can facilitate corruption (Chand and Moene, 1999; Iyer and

Mani, 2012; Klitgaard, 1988). But this solution carries a potential cost. Rotation may

also disrupt the local knowledge and credibility on which effective bureaucrats’ productivity

depends. Rotation thus creates a fundamental tension in the organization of the state: a

personnel policy designed to prevent capture may also prevent governments from realizing

the returns to bureaucratic talent. In this article, we ask whether this trade-off constrains

state capacity: does limiting bureaucratic tenure through rotation reduce the returns to

bureaucratic quality?

We argue that tenure and bureaucratic quality are complements in the production of

state capacity. Capable officials bring administrative skill and judgment to a new assignment,

but realizing those advantages requires time to learn the local environment, understand the

actors they regulate, and establish effective routines and credibility, consistent with evidence

that locally embedded bureaucrats perform better (Bhavnani and Lee, 2018). As this lo-

cal knowledge accumulates, the returns to bureaucratic quality should increase. Rotation

therefore imposes heterogeneous costs. Reassigning a less capable official may sacrifice rel-

atively little administrative capacity, whereas reassigning a highly capable official truncates
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the process through which underlying ability becomes increasingly productive. Tenure limits

should therefore bind most consequentially for high-quality bureaucrats. This leads us to

hypothesize that extending an official’s tenure should increase administrative performance

more for higher-quality bureaucrats.

We test this argument using the rotation of Revenue District Officers (RDOs) in

the Philippine Bureau of Internal Revenue (BIR), the agency responsible for roughly three-

quarters of national tax revenue. The setting allows us to observe both bureaucratic per-

formance and personnel movement with unusual precision. Each revenue district is headed

by a single RDO with statutory authority over tax assessment and collection, allowing us to

link district revenue performance to the officer in charge. Rotation is centrally administered

and statutorily compelled: revenue officers may not remain in the same assignment for more

than three years, and most RDOs consequently serve in multiple districts over their careers.

In practice, however, tenure sometimes extends beyond this statutory limit. We assemble an

officer-district-year panel from archival assignment orders and district fiscal records covering

1999 through 2007, yielding 115 districts, 274 officers, and 520 assignment spells. Crucially,

the fiscal records disaggregate total collections into voluntary remittances, collections from

deficiency assessments, and recoveries of delinquent accounts. This decomposition allows us

to distinguish whether higher-quality officers raise revenue through routine taxpayer compli-

ance or through more active enforcement.

Our empirical analysis proceeds in two steps. We first establish a premise of our

argument: that bureaucrats differ meaningfully in quality and that these differences affect

revenue performance across assignments. Identifying such differences is challenging because

observed revenue reflects not only the officer in charge but also the underlying tax base and

other characteristics of the district and year in which the officer serves. We exploit repeated

rotation to separate these components. Following the value-added approach developed to

identify individual effects in other settings (Chetty, Friedman and Rockoff, 2014a,b; Kane

and Staiger, 2008; Mulhern, 2023), we construct a leave-one-out measure of each RDO’s
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quality from the officer’s revenue performance in prior postings, after removing district and

year effects and excluding performance in the focal district. The resulting measure is pre-

determined and derived entirely from how an officer performed elsewhere. We then examine

whether this measure predicts revenue performance when the same officer is assigned to

a new district. This first step establishes whether bureaucratic quality is portable across

assignments and provides the measure of quality needed to test our central hypothesis.

Our second and principal analysis tests whether tenure causally changes the returns to

bureaucratic quality. Doing so requires addressing a separate identification problem: realized

tenure is endogenous. High-quality officers may be retained precisely because they perform

well, while difficult local conditions may independently affect both an officer’s tenure and

revenue performance. We address this problem with an instrumental-variables design that

exploits the interaction of two independently determined personnel rules. Revenue officers

are statutorily required to rotate after three years in a post, but civil-service regulations

prohibit personnel transfers during designated periods surrounding national elections. An

officer whose three-year anniversary falls within an election-period transfer ban is therefore

more likely to remain in the same district beyond the statutory limit for reasons unrelated

to the officer’s performance or local revenue conditions. We use this administrative con-

straint to instrument for extended tenure and interact it with our predetermined measure of

bureaucratic quality. This design allows us to estimate whether exogenously extending an

officer’s tenure raises revenue more when the incumbent officer is of higher quality, providing

a direct test of our central hypothesis.

We first establish that bureaucratic quality matters for revenue collection, but that

its returns emerge only with time in a post. An officer’s quality, measured entirely from

performance in prior districts, has no detectable relationship with revenue upon arrival in

a new assignment. After one year, however, a one-unit increase in officer quality predicts

approximately 11 percent higher revenue, rising to 14 percent after two years. These gains

operate almost entirely through voluntary remittances rather than deficiency assessments

3



or delinquent collections. Higher-quality officers therefore do not appear simply to inten-

sify coercive enforcement. Instead, their advantage emerges gradually through the routine

collection of taxes, consistent with an administrative capacity that becomes productive as

officers acquire local knowledge and establish effective routines and credibility. A stacked

event study around the arrival of high-quality officers yields the same temporal pattern: re-

ceiving districts exhibit no differential pre-trends, followed by gradually increasing revenue

and approximately 16 percent higher collections after a high-quality officer arrives.

One concern in this analysis is that the returns to bureaucratic quality may depend

on the local political environment in which officers operate. Entrenched political actors may

constrain bureaucratic autonomy, protect favored taxpayers, or otherwise limit an officer’s

ability to translate administrative competence into revenue. We check this possibility using

variation in the prevalence of political dynasties, a prominent form of local political entrench-

ment in our setting. We find that the returns to officer quality are undiminished in provinces

dominated by political dynasties, suggesting that bureaucratic quality remains productive

even in political environments where constraints on administrative autonomy are likely to

be greater.

Our central finding concerns whether additional tenure causally increases the re-

turns to bureaucratic quality. Consistent with our argument, the returns to quality are

concentrated among officers who remain in their assignments beyond the statutory three-

year rotation limit. More importantly, the election-period transfer bans provide exogenous

variation in which officers remain beyond that limit. When a transfer ban prevents an

otherwise due rotation, the resulting extension of tenure raises revenue disproportionately

under higher-quality officers. The reduced-form relationship between transfer-ban exposure

and revenue through its interaction with officer quality is positive at every horizon, while

neither transfer-ban exposure nor officer quality alone produces a comparable effect. These

results provide direct evidence for our core hypothesis that bureaucratic quality and tenure

are complements in the production of state capacity. A broader set of placebo, persistence,
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alternative-specification, and assignment tests further supports the interpretation that these

patterns reflect differences in bureaucratic quality rather than chance or selective assignment.

These findings have broad implications for bureaucratic personnel and state capacity.

First, we contribute to research on bureaucratic rotation and personnel transfers (Akhtari,

Moreira and Trucco, 2022; Colonnelli, Prem and Teso, 2020; Iyer and Mani, 2012; Khan,

Khwaja and Olken, 2019) by identifying a heterogeneous cost of rotation. Rotation can limit

the repeated interactions through which discretion gives rise to collusion and capture (Ab-

bink, 2004; Chand and Moene, 1999; Klitgaard, 1988), but it also interrupts the accumulation

of local experience that converts bureaucratic quality into performance. Its administrative

cost is therefore greatest when capable officials are reassigned. This does not imply abandon-

ing rotation. Rather, it suggests that uniform tenure limits may poorly balance the benefits

of limiting capture against the heterogeneous returns to retaining capable officials.

Second, we contribute to research on the bureaucratic foundations of state capac-

ity (Brierley et al., 2023; Finan, Olken and Pande, 2017; Pepinsky, Pierskalla and Sacks,

2017). Existing work shows that individual bureaucrats differ in their ability to produce

state outputs (Bertrand and Schoar, 2003; Best, Hjort and Szakonyi, 2023; Fenizia, 2022;

Gulzar and Pasquale, 2017; Rasul and Rogger, 2018). We identify an important qualifi-

cation: bureaucratic quality is portable but not immediately productive. Capable officials

carry administrative competence across assignments, but its returns emerge as they acquire

local experience. State capacity therefore depends not only on bureaucratic quality, but on

its complementarity with locally accumulated knowledge. Frequent reassignment can conse-

quently weaken administrative performance even when the quality of the bureaucracy itself

remains unchanged.

Third, we contribute to research on tax administration by identifying the margin

through which bureaucratic quality generates fiscal capacity (Bergeron et al., 2022; Besley,

2020). While existing work emphasizes enforcement, deterrence, information, and tax morale

(Khan, Khwaja and Olken, 2016; Luttmer and Singhal, 2014; Pomeranz, 2015; Slemrod,
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2019), we find that the gains from higher-quality officers operate primarily through volun-

tary remittances rather than deficiency assessments or delinquent collections. Bureaucratic

quality thus appears to strengthen the routine administration of compliance rather than

coercive enforcement (Levi, 1988). This mechanism also helps explain why the returns to

quality emerge with tenure.

The remainder of the article proceeds as follows. We first develop the theoretical ar-

gument and derive its five hypotheses. We then describe the Philippine tax administration,

its rotation regime, and our data. Next, we present the empirical design and results, culmi-

nating in the transfer-ban design that identifies the complementarity between bureaucratic

quality and tenure. The final section discusses implications for bureaucratic personnel design

and concludes.

Theory

Our argument begins from a tension inherent in bureaucratic rotation. Rotation limits

the relationships between officials and local actors that can facilitate capture, but it may

also interrupt the accumulation of local knowledge through which capable officials become

effective. We argue that bureaucratic quality and tenure are therefore complements: the

returns to bureaucratic talent increase as officials acquire experience in the jurisdictions

they administer. We develop this argument by establishing the portability of bureaucratic

quality, identifying the administrative margin through which it raises revenue, and explaining

why its returns require time in a post. We then consider whether local political entrenchment

constrains these returns before deriving our central prediction about the heterogeneous costs

of rotation.
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The Portability of Bureaucratic Quality

Classic accounts of state capacity locate the ability to extract resources and implement pol-

icy primarily in organizations and institutions (Mann, 1984; Skocpol, 1985; Tilly, 1990). In

the Weberian tradition, administrative capacity rests on professional bureaucracies orga-

nized around meritocratic recruitment, formal rules, and predictable careers (Weber, 1978),

features associated with stronger administrative and economic performance (Dahlström and

Lapuente, 2017; Evans and Rauch, 1999; Rauch and Evans, 2000). Yet implementation ul-

timately depends on officials who interpret information, allocate administrative attention,

direct subordinates, and exercise judgment (Huber and McCarty, 2004; Lipsky, 1980). Ad-

ministrative capacity may therefore reside partly in the competence of individual bureaucrats

(Bertrand and Schoar, 2003; Best, Hjort and Szakonyi, 2023; Brierley et al., 2023; Finan,

Olken and Pande, 2017; Gulzar and Pasquale, 2017; Pepinsky, Pierskalla and Sacks, 2017).

If such differences in competence are meaningful, they should persist across assign-

ments. We refer to this property as the portability of bureaucratic quality: an officer who

performs relatively well in one jurisdiction should also perform relatively well after reassign-

ment, once differences across jurisdictions and common shocks are accounted for. Portability

is thus the first premise of our argument. If bureaucratic quality travels with the officer,

performance in prior postings should predict revenue collection in subsequent assignments.

The Compliance Margin

If bureaucratic quality affects revenue, through what margin does it operate? Tax collection

depends on coercive authority, but deterrence alone does not sustain compliance. Taxpayers

also respond to the credibility and predictability of administration, the information available

to them, and the ease with which obligations can be met (Bates and Lien, 1985; Besley

and Persson, 2011; Besley, 2020; Khan, Khwaja and Olken, 2016; Levi, 1988; Luttmer and

Singhal, 2014; Pomeranz, 2015; Slemrod, 2019). Effective revenue administration therefore
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involves not only identifying and sanctioning noncompliance, but also sustaining the routines

through which taxpayers ordinarily meet their obligations.

We argue that bureaucratic quality should be particularly consequential for this rou-

tine compliance margin. Capable officers can organize staff, consistently administer registra-

tion and filing, process payments, and sustain expectations that the agency keeps track of

tax obligations and can detect noncompliance. These activities should increase revenue col-

lected without requiring subsequent enforcement. By contrast, deficiency assessments and

delinquent collections arise after routine compliance has failed and depend more directly

on coercive intervention. If portable bureaucratic quality operates primarily by improv-

ing routine administration, its revenue gains should therefore be concentrated in voluntary

remittances rather than assessment-based or delinquent collections.

The Returns to Quality Require Time

Portable quality need not produce immediate returns. Effective revenue administration

also requires knowledge specific to the jurisdiction: the composition of the tax base, the

quality of inherited records, the capabilities of local staff, and the compliance histories of

taxpayers. Evidence that locally embedded officials outperform outsiders underscores how

much of bureaucratic performance rests on precisely this kind of local knowledge (Bhavnani

and Lee, 2018). Officers must also establish administrative routines and credibility with

the taxpayers they oversee. General administrative competence can improve how effectively

these local assets are acquired and used, but it cannot substitute for the time required to

accumulate them.

Bureaucratic quality should therefore be largely latent upon arrival and become in-

creasingly productive with tenure. As officers learn the local environment and establish

administrative routines, differences in underlying quality should translate more strongly into

revenue performance. This yields a distinctive temporal prediction: the relationship be-

tween officer quality and revenue should be weak upon arrival and strengthen with time in
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the post. This pattern also distinguishes our argument from one in which quality is en-

tirely context-independent, which would imply immediate performance differences following

reassignment, or one in which apparent quality reflects favorable assignment, which should

generate differences already present at arrival.

Quality under Political Entrenchment

The returns to bureaucratic quality may depend on the local political environment. Where

political power is highly concentrated, entrenched families may shield allied taxpayers from

assessment or bend enforcement in their favor, narrowing the discretion that revenue officials

can exercise (Mendoza et al., 2016; Querubin, 2016). Apparent differences in officer quality

could therefore reflect the political environments in which officers have served rather than

capacity that travels with the officer. If so, the returns to measured quality should weaken

where local political entrenchment is greater.

Our argument predicts otherwise. If bureaucratic quality operates primarily through

the routine administration of compliance, its returns need not depend on a politically fa-

vorable environment. Capable officers should therefore continue to outperform their lower-

quality counterparts even where entrenched political actors may constrain other dimensions

of tax administration. The relationship between officer quality and revenue should con-

sequently persist as local political entrenchment increases; systematic attenuation would

instead favor the political-capture account.

The Heterogeneous Costs of Rotation

Rotation limits the relationships through which bureaucratic discretion can produce col-

lusion and capture. By shortening officials’ tenure in a jurisdiction, it reduces the time

available to establish the repeated interactions and reciprocal relationships that facilitate

private exchange (Abbink, 2004; Chand and Moene, 1999; Klitgaard, 1988). This rationale

9



is particularly salient in revenue administration, where officials exercise substantial discretion

over actors with strong incentives to seek favorable treatment.

Yet the preceding argument implies that rotation also interrupts the accumulation of

local knowledge that activates bureaucratic quality. This cost should be heterogeneous across

officials. Reassigning a lower-quality officer may sacrifice relatively little administrative ca-

pacity, whereas reassigning a higher-quality officer truncates the process by which underlying

competence generates increasing returns. Quality and tenure are therefore complements in

the production of state capacity: additional tenure should generate larger performance gains

for more capable officials.

This complementarity does not imply that capable officials should simply remain in

place indefinitely. Longer tenure may also increase opportunities for capture, while dis-

cretionary retention can itself create opportunities for political or managerial manipulation

(Akhtari, Moreira and Trucco, 2022; Colonnelli, Prem and Teso, 2020; Iyer and Mani, 2012;

Khan, Khwaja and Olken, 2019). Rather, rotation creates a trade-off between limiting local

capture and preserving the returns to accumulated experience, a tension formalized in recent

theoretical work on the rotation of local officials (Li, 2025). Our central prediction follows

from the latter margin: an exogenous extension of tenure should increase revenue more when

the incumbent officer is of higher quality.

Hypotheses

The argument yields five hypotheses. The first four establish its component predictions

concerning the portability, mechanism, tenure dependence, and political robustness of bu-

reaucratic quality. The fifth states the central implication of the argument: bureaucratic

quality and tenure are complements in the production of state capacity.

Hypothesis 1 (Portability). Officer quality measured from prior postings

predicts revenue collection in subsequent assignments.
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Hypothesis 2 (Compliance margin). The revenue gains associated with

higher officer quality are concentrated in voluntary remittances rather than assessment-

based or delinquent collections.

Hypothesis 3 (Tenure dependence). The relationship between officer quality

and revenue is weak upon arrival and strengthens with tenure in the assignment.

Hypothesis 4 (Political entrenchment). The relationship between officer

quality and revenue persists as local political entrenchment increases.

Hypothesis 5 (Quality–tenure complementarity). Exogenous extensions

of tenure increase revenue more when the incumbent officer is of higher quality.

Context

We study these arguments in the Philippine tax administration, where revenue collection

is organized around territorially defined districts headed by individual revenue officers who

rotate repeatedly across posts. Three features of this setting are central to our analysis.

First, Revenue District Officers exercise substantial authority over tax collection within their

jurisdictions, allowing us to observe performance under successive officers. Second, district

fiscal records distinguish routine voluntary remittances from collections generated through

more intensive enforcement, allowing us to examine the margin on which bureaucratic quality

operates. Third, officers are subject to a statutory three-year tenure limit that occasionally

conflicts with election-period restrictions on personnel transfers, generating variation in how

long otherwise rotation-eligible officers remain in their posts. We describe each feature in

turn.

Revenue Administration and District Officers

The Bureau of Internal Revenue (BIR) is the Philippine national government’s principal rev-

enue agency. Operating under the Department of Finance, it is responsible for assessing and
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collecting national internal revenue taxes and accounts for roughly three-quarters of national

government tax revenue, with the remainder collected principally by the Bureau of Customs

and other government agencies (Congress of the Philippines, 1997; National Tax Research

Center, 2011). Revenue administration was particularly consequential during the period we

study. Following the 1997 Asian financial crisis, the national tax effort declined substantially,

contributing to mounting fiscal pressures by the early 2000s and placing renewed emphasis

on improving collections within the existing tax administration (de Dios et al., 2004; Diokno,

2005; Usui, 2011).

The BIR administers taxes through a territorially organized field structure. During

our study period, 19 revenue regions oversaw 115 revenue district offices, each headed by

a Revenue District Officer (RDO). The Commissioner of Internal Revenue holds statutory

authority over assessment and collection and delegates substantial responsibility for these

functions to RDOs through administrative issuances (Congress of the Philippines, 1997).

Within their jurisdictions, RDOs oversee taxpayer registration, the processing of returns

and payments, deficiency assessments, and the collection of delinquent accounts. They also

supervise the district personnel responsible for carrying out these functions. RDOs therefore

occupy the principal field-level position linking the BIR’s national administrative apparatus

to revenue collection within individual jurisdictions.

Revenue Collection and Compliance

District collections arise through three administratively distinct channels that allow us to

distinguish routine compliance from more enforcement-intensive forms of collection. The

largest consists of voluntary remittances : taxes that individuals and firms remit with their

returns without a deficiency assessment or collection action by the district office. A second

consists of payments resulting from deficiency assessments, which arise when the BIR deter-

mines that a taxpayer has underpaid an existing liability. A third consists of recoveries from

delinquent accounts, where established tax liabilities remain unpaid and require further col-
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lection activity. The latter two channels therefore entail progressively greater administrative

intervention after ordinary remittance has failed.

This distinction maps directly onto the mechanisms developed in the theory. Rev-

enue officers can improve collections by strengthening the routine administration through

which taxpayers meet their obligations, or by intensifying enforcement once taxpayers have

underpaid or become delinquent. Because our fiscal records separately identify these chan-

nels, we can examine not only whether higher-quality RDOs raise total revenue, but also the

administrative margin through which those gains occur.

Rotation and Tenure Limits

RDOs do not remain permanently assigned to individual districts. Assignment authority

is centralized in the Commissioner of Internal Revenue, who reassigns officers through Rev-

enue Travel Assignment Orders (RTAOs). These orders identify the officers being transferred,

their origin and destination offices, and the effective dates of their new assignments. Re-

assignments commonly occur in waves involving multiple districts, and most career RDOs

consequently serve in several jurisdictions over the course of their careers.

Rotation is also statutorily required. Section 17 of the National Internal Revenue

Code authorizes the Commissioner to reassign revenue personnel and provides that officers

whose principal duties involve assessment or collection “shall not remain in the same as-

signment for more than three years” (Congress of the Philippines, 1997). The rule reflects

a longstanding concern that prolonged assignments can allow revenue officers to develop

relationships with local taxpayers that facilitate collusion and corruption (Manasan, 2003).

The three-year limit thus institutionalizes precisely the trade-off developed in our theory:

officers are periodically removed from the jurisdictions in which they have accumulated local

experience in order to limit the risks associated with prolonged local embeddedness.

In practice, however, the three-year limit sometimes collides with a separate restric-

tion on bureaucratic transfers. Philippine election law prohibits the transfer or reassignment
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of civil servants during designated periods surrounding national elections. When an RDO

reaches the three-year tenure limit during such a transfer-ban period, the BIR’s ability to

rotate the officer on schedule is constrained, and the incumbent may consequently remain in

the district beyond the statutory limit. Because the timing of these election-period bans is

determined independently of an individual RDO’s performance, their intersection with offi-

cers’ three-year anniversaries generates the institutional variation in tenure that we exploit

below.

Data

Our analysis combines four sources of data covering revenue performance, RDO assignments,

rotation constraints, and local conditions. District fiscal records from the BIR’s Records

Management Division provide our revenue outcomes, while archival personnel records from

the same division allow us to reconstruct RDO careers across districts. We combine these

assignment histories with election-period transfer bans to identify externally induced varia-

tion in tenure and supplement them with measures of local revenue conditions and political

entrenchment. Together, these data yield an officer-district-year panel covering 115 revenue

districts and 274 RDOs from 1999 through 2007. Summary statistics are reported in SI

Section A.1.

Revenue Collections

Our fiscal data consist of annual collection records for each of the BIR’s 115 revenue dis-

tricts from 1999 through 2007, the period for which corresponding district fiscal records are

available. The records report total collections and decompose them into three channels repre-

senting increasing levels of administrative intervention. Voluntary payments are self-assessed

taxes remitted with returns, without prior enforcement action, and thus represent routine

compliance in the Philippine self-assessment system (Congress of the Philippines, 1997).
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Collections from assessments are deficiency taxes paid after a BIR audit determines that a

taxpayer has underpaid. Collections from delinquent accounts are established but unpaid

liabilities pursued through the tax code’s civil enforcement remedies (Congress of the Philip-

pines, 1997).1 This decomposition is available from 2002 through 2007. Voluntary payments

account for 99.2 percent of district collections, compared with 0.6 percent from assessments

and 0.1 percent from delinquent accounts. The latter therefore capture enforcement-intensive

collection activity rather than quantitatively important sources of revenue.

We use total collections as our primary outcome and the three components to iden-

tify which administrative margin officer quality works through. The records also report

each district’s annual collection goal, assigned by the national office from the Bureau-wide

revenue target. Districts vary substantially in scale, with annual collections ranging from

approximately �14.8 million to �58.6 billion; our empirical specifications account for these

differences.

RDO Assignment Histories

We reconstruct RDO careers from the BIR’s archival RTAOs. Each order identifies the

officers being reassigned, their origin and destination offices, and the effective date of each

transfer; SI Section A.1 reproduces a facsimile of one such order. We use these records

to construct an officer-district-year panel of RDO postings for the same period when fiscal

records are available. The resulting panel contains 274 RDOs across 520 assignment spells

in 115 revenue districts, where a spell denotes one continuous assignment of an officer to a

district. The average spell lasts 2.53 years, and approximately 26 percent extend beyond

the statutory three-year tenure limit.2 Because officers commonly serve in multiple districts,

1Deficiency assessments enter the delinquency inventory when a taxpayer fails to protest a final assess-
ment within the statutory period or exhausts the protest process without payment. District offices maintain
these accounts receivable and are responsible for enforcing their collection.

2In a small number of district-years, the assignment records identify more than one officer serving in
the same district within the year, for example when an officer is replaced mid-year. We retain each officer-
district-year spell as a separate observation.
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these histories allow us to observe the same RDO under different local conditions and provide

the basis for the measure of bureaucratic quality developed in the next section.

Tenure and Transfer Bans

The assignment orders record exact effective dates, allowing us to determine when each RDO

reaches three years in a posting and therefore becomes subject to the statutory tenure limit.

We match these three-year anniversary dates to election-period transfer bans imposed by

the Commission on Elections. Such bans were in effect from January 2 to June 13, 2001;

December 15, 2003 to June 9, 2004; and January 14 to June 13, 2007.3 For each officer-

district spell, we identify whether the officer’s three-year anniversary falls within one of these

windows. The intersection of predetermined tenure anniversaries with externally determined

transfer bans provides the variation used below to identify the consequences of extending

tenure.

Local Revenue Conditions and Political Entrenchment

Finally, we supplement the administrative records with measures of the local environment in

which RDOs operate. We aggregate municipal-level measures of the potential revenue base,

intergovernmental transfers, and local government expenditure to the revenue-district level

and use them as time-varying covariates. To capture local political entrenchment, we use

political-dynasty data compiled by the Ateneo Policy Center. For each province and election

term, these data measure the share of locally elected positions held by politicians with at

least one relative concurrently holding office in the same province (Mendoza et al., 2016;

Querubin, 2016). We use this measure to test whether the returns to bureaucratic quality

vary with the strength of entrenched local political families.

3Commission on Elections Resolutions No. 3322 (2000), No. 6420 (2003), and No. 7707 (2006).
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Empirical Design

Our empirical analysis proceeds in two stages. We first construct a predetermined mea-

sure of bureaucratic quality from officers’ performance in prior postings and use it to test

the portability, compliance, tenure-dependence, and political-entrenchment hypotheses (H1–

H4). We then turn to our central hypothesis (H5), using election-period transfer bans to

isolate exogenous extensions of tenure and estimate whether their effects vary with officer

quality. Across specifications, the outcome is the natural logarithm of district revenue,4 and

we include district fixed effects, year fixed effects, and a vector Xdt of time-varying district

covariates: logged values of potential revenue, intergovernmental transfers, total local gov-

ernment expenditure, and the district’s revenue goal. District fixed effects absorb persistent

differences across districts, while year fixed effects absorb common shocks. Standard errors

are clustered by district throughout.

Measuring Bureaucratic Quality

The first empirical challenge is to distinguish bureaucratic quality from the conditions under

which an officer happens to serve. A measure based directly on observed revenue would con-

flate officer performance with persistent differences in district revenue potential and common

shocks. We therefore exploit repeated rotation to construct a measure of quality from an

officer’s performance in prior postings, excluding the district currently served.

Let Ydt denote logged revenue in district d in year t. We first benchmark revenue

against district and year fixed effects:

Ydt = αd + λt + udt, (1)

where udt captures revenue performance relative to persistent district differences and com-

mon year shocks. To avoid mechanically incorporating the focal observation into its own

4We apply a log(x+ 1) transformation throughout to accommodate zeros.
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benchmark (Chetty, Friedman and Rockoff, 2014a; Kane and Staiger, 2008), we calculate

leave-one-out residuals. For each officer-district-year observation i, we estimate Equation (1)

excluding observation i and construct the out-of-sample residual:

ûdt = Ydt − Ŷ
(−i)
dt , Ŷ

(−i)
dt = α̂

(−i)
d + λ̂

(−i)
t . (2)

We then summarize each officer’s prior performance across other districts. Let r(d, t) denote

the RDO serving district d in year t. For each focal officer-district-year, we define:

Q̂ualityr,−d,t =
1

Nr,−d,t

∑
(d′,t′): r(d′,t′)=r

t′<t, d′ ̸=d

ûd′t′ , (3)

where Nr,−d,t is the number of qualifying prior observations. Two restrictions are central to

the construction. Requiring t′ < tmakes quality predetermined relative to the focal outcome,

while requiring d′ ̸= d ensures that it is identified entirely from the officer’s performance

elsewhere. Officers without a qualifying prior out-of-district posting are therefore excluded.

For concision, we denote this measure Qualityrd below. SI Section A.1 provides worked

examples and reports its distribution; SI Section A.2 reports permutation tests and shows

that quality estimated from the first half of an officer’s career predicts quality estimated

from the second.

Portability and Tenure Dependence (Testing H1 and H3)

We first test whether quality measured in prior postings predicts performance in subsequent

assignments (H1) and whether those returns emerge with tenure (H3). For horizon h ∈

{0, 1, 2}, we estimate:

Yd,t+h = ρ(h)Qualityrd +X′
dtγ

(h) + α
(h)
d + λ

(h)
t + ε

(h)
dt . (4)
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All right-hand-side variables are measured in year t, while Yd,t+h measures revenue contem-

poraneously and one and two years forward. The coefficients ρ(h) therefore trace how the

predictive content of carried bureaucratic quality evolves over the course of an assignment.

H1 predicts that prior quality predicts subsequent revenue. H3 makes the sharper dynamic

prediction that this relationship is weak upon arrival and strengthens with tenure, such

that ρ(0) is small relative to ρ(1) and ρ(2). We test this profile directly by reparameterizing

the model so that the later-horizon coefficients enter as increments relative to the arrival-

year coefficient. Because forward outcomes alter sample composition across horizons, we

also estimate the specification on the balanced sample observed at all three horizons (SI

Section A.3).

As a complementary test of portability, we examine what happens when a high-

quality officer arrives in a district. We define a high-quality arrival as the assignment of

an incoming RDO whose predetermined quality measure is at or above zero. Because these

arrivals occur at staggered dates and treatment effects may be heterogeneous, we use stacked

event panels rather than a conventional two-way fixed-effects event study (Callaway and

Sant’Anna, 2021). For each arrival event e, we construct a window from two years before

through three years after the assignment and compare the receiving district with districts

that do not receive a high-quality officer within the same window:

Yedτ =
3∑

k=−2
k ̸=−1

βk (Treateded × 1[τ = k]) + Z′
edτκ+ µed + νeτ + εedτ , (5)

where µed and νeτ denote event-by-district and event-by-event-time fixed effects. Zedτ con-

tains the same time-varying district controls used in Equation (4). The pre-arrival coefficients

provide a test for differential trends, while the post-arrival coefficients trace the evolution

of revenue following the arrival of a high-quality officer. We also collapse the post-arrival

periods to obtain an average difference-in-differences estimate.
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The Compliance Margin (Testing H2)

To test whether bureaucratic quality operates primarily through routine compliance rather

than enforcement (H2), we re-estimate Equation (4) separately for the three components

of district collections. The outcomes are logged voluntary remittances, collections from

deficiency assessments, and recoveries of delinquent accounts. H2 predicts that the gains

associated with higher officer quality are concentrated in voluntary remittances rather than

the two enforcement-intensive channels.

Political Entrenchment (Testing H4)

We next test whether the returns to bureaucratic quality vary with local political entrench-

ment (H4). We augment the baseline specification with the provincial fat-dynasty share,

the share of offices held by members of fat political dynasties within the province, and its

interaction with officer quality:

Yd,t+h = ρ(h)Qualityrd + ψ(h) (Qualityrd ×Dynastypt) + ϕ(h)Dynastypt

+X′
dtγ

(h) + α
(h)
d + λ

(h)
t + ε

(h)
dt ,

(6)

where Dynastypt denotes the share of local elected positions held by members of political dy-

nasties in district d’s province p under the most recent election at or before year t. H4 predicts

that the return to officer quality persists as dynastic entrenchment increases. Empirically,

this implies that conditioning on dynastic entrenchment should leave ρ(h) substantively un-

changed and that ψ(h) should not be systematically negative. A negative interaction would

instead indicate that local political entrenchment attenuates the returns to bureaucratic

quality.
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Identifying Quality–Tenure Complementarity (Testing H5)

Our central empirical challenge is to determine whether additional tenure causally increases

the returns to bureaucratic quality (H5). Realized tenure cannot answer this question di-

rectly. Officers who perform well may be retained longer, while local conditions may inde-

pendently influence both rotation decisions and revenue. We therefore exploit the collision

between the statutory three-year tenure limit and the election-period transfer bans described

above.

Let Overstayrdt indicate that officer r remains in district d in a calendar year strictly

after the year containing the officer’s three-year anniversary.5 Let BanExposedrd indicate

that the officer’s three-year anniversary falls within an election-period transfer ban. Officers

whose anniversaries fall inside these windows are more likely to remain beyond the statutory

tenure limit because the BIR is temporarily constrained from transferring them.

We use BanExposedrd and its interaction with predetermined officer quality as in-

struments for Overstayrdt and its interaction with quality. The second-stage equation, for

horizon h ∈ {0, 1, 2}, is:

Yd,t+h = θ
(h)
1

̂(Overstayrdt ×Qualityrd) + θ
(h)
2

̂Overstayrdt + θ
(h)
3 Qualityrd

+X′
dtγ

(h) + α
(h)
d + λ

(h)
t + ε

(h)
rdt.

(7)

The coefficient of interest is θ
(h)
1 . It captures whether the revenue effect of an exogenously

induced extension of tenure increases with the quality of the incumbent officer. H5 predicts

θ
(h)
1 > 0. We also report the corresponding reduced form, regressing revenue directly on

transfer-ban exposure, its interaction with officer quality, and the same covariates and fixed

effects.

5We exclude the anniversary calendar year itself because annual revenue in that year combines months
before and after the officer reaches the statutory limit. Spells for which the exact anniversary cannot be
recovered are excluded.
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Identification requires that the timing of an officer’s three-year anniversary relative

to an election-period transfer ban affects district revenue only through the resulting exten-

sion of tenure. The design’s identifying variation is the intersection of two administratively

independent clocks—the nationally fixed election calendar and an anniversary set by an as-

signment decision three years earlier—and identification never compares election years with

other years, since year fixed effects absorb common election-year shocks. SI Section A.4

examines each assumption of the design in turn: the strength of the first stages, balance of

predetermined officer quality across exposure, exclusion, monotonicity in light of anticipatory

rotations, and the caveats that remain.

Results

We present the results in the order of the five hypotheses. We first establish the portability of

bureaucratic quality and examine the compliance margin on which it operates, its emergence

with tenure, and its relationship with local political entrenchment. We then turn to the

central test of the argument: whether exogenously extended tenure generates larger returns

under higher-quality officers.

The Portability of Bureaucratic Quality (H1)

Table 1 reports estimates of Equation (4). Column (1) shows that officer quality measured

entirely from prior postings predicts revenue in subsequent assignments. A one-unit increase

in RDO quality is associated with 11.1 percent higher total revenue one year after arrival

(ρ(1) = 0.105, p < .01) and 14.5 percent higher revenue two years after arrival (ρ(2) = 0.135,

p < .01). Because the quality measure uses only an officer’s prior performance in other

districts, these estimates establish that differences in bureaucratic performance persist as

officers move across assignments.
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Table 1: Portable RDO Quality and District Revenue

log(Revenue+ 1)

(1) (2) (3) (4)
Total Voluntary Assessment Delinquent

RDO Quality (h = t) 0.040 0.031 0.294 −0.044
(0.042) (0.045) (0.316) (0.250)

RDO Quality (h = t+ 1) 0.105∗∗∗ 0.105∗∗∗ 0.120 0.012
(0.029) (0.029) (0.293) (0.246)

RDO Quality (h = t+ 2) 0.135∗∗∗ 0.135∗∗∗ 0.309 −0.158
(0.037) (0.036) (0.333) (0.289)

Controls Yes Yes Yes Yes
District FE Yes Yes Yes Yes
Year FE Yes Yes Yes Yes

Observations 1,016 1,016 1,016 1,016
Adj. R2 0.990 0.990 0.662 0.491

Note: Stacked-horizon OLS estimates of Equation (4), h = 0, 1, 2. The outcome is log revenue at t + h;
columns decompose total collections into their administrative channels. Controls (logged potential revenue,
intergovernmental transfers, total expenditure, and revenue goal) and fixed effects are interacted with horizon.
Standard errors clustered by district in parentheses. ∗∗∗p < .01, ∗∗p < .05, ∗p < .10.

The arrival of a high-quality officer provides a complementary test of this portability.

Figure 1 reports the stacked event-study estimates from Equation (5). Revenue trajectories

in treated and control districts are similar before the arrival of a high-quality officer, with

no evidence of differential pre-trends. Revenue then rises progressively following the officer’s

arrival. Collapsing the post-arrival periods, districts receiving a high-quality officer collect

approximately 16.3 percent more revenue than comparable districts (δ = 0.151, p = .024).6

Together, these results support H1: bureaucratic quality is portable across assign-

ments. The result is robust to estimating each horizon separately, winsorizing revenue at con-

ventional thresholds, and alternative parameterizations and subsamples (SI Section A.3). It

also does not appear to reflect the assignment of higher-quality officers to districts already on

6SI Section A.2 reports the full difference-in-differences estimates, including a coarser specification with
calendar-year and region fixed effects in place of the event-by-district and event-by-time fixed effects (δ =
0.112, p = .042) and the stacked estimate without time-varying controls, which is close to zero.
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Figure 1: Event Study: Arrival of a High-Quality RDO
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Note: The figure plots stacked event-study estimates of Equation (5) with 95 percent confidence intervals,
normalized to the year before a high-quality RDO’s arrival. Full difference-in-differences estimates are
reported in SI Section A.2.

favorable revenue trajectories: incoming officer quality does not predict destination-district

revenue before arrival, whether measured in the preceding year or across all prior observed

years (SI Section A.4).

The Compliance Margin of Bureaucratic Quality (H2)

Columns (2) through (4) of Table 1 show where the revenue gains associated with officer

quality originate. The pattern for voluntary remittances closely mirrors that for total rev-

enue: the coefficient is small and statistically insignificant upon arrival, then rises to 0.105

one year later and 0.135 after two years (both p < .01). By contrast, officer quality has no

detectable relationship with either assessment-based or delinquent collections at any horizon.

These results support H2. The revenue gains associated with higher-quality officers

operate through taxes remitted voluntarily with returns rather than through enforcement-

intensive collections. This pattern is consistent with accounts of tax compliance that em-
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phasize the quality and predictability of routine administration alongside deterrence (Levi,

1988; Luttmer and Singhal, 2014; Slemrod, 2019). Bureaucratic quality therefore appears

to improve the routine administration of compliance rather than the intensity with which

officers assess deficiencies or pursue delinquent accounts.

The Returns to Quality Emerge with Tenure (H3)

The horizon profile in Table 1 supports H3. Upon arrival in a new district, officer quality has

no detectable relationship with revenue (ρ(0) = 0.040, p > .10). The relationship emerges

with tenure, rising to 0.105 after one year and 0.135 after two years. The reparameterized

specification confirms that the increments relative to the arrival-year coefficient are positive

and increase across horizons, while restricting the analysis to district-years observed at all

three horizons yields a similar profile (SI Section A.3).

This pattern is consistent with the complementarity between bureaucratic quality

and local experience developed in the theory. Administrative competence does not translate

immediately into higher collections when an officer enters a new assignment. Its returns

emerge as the officer acquires knowledge of the district, develops administrative routines, and

gains experience with local staff and taxpayers. Bureaucratic quality is therefore portable

across assignments, but its productive value increases with time in the post.

Bureaucratic Quality Persists under Political Entrenchment (H4)

Table 2 examines whether local political entrenchment attenuates the returns to bureaucratic

quality. Conditioning on the provincial fat-dynasty share leaves the quality coefficients vir-

tually unchanged from the baseline: ρ(1) = 0.102 and ρ(2) = 0.137 (both p < .01). The

interaction between officer quality and dynastic entrenchment is also statistically indistin-

guishable from zero at every horizon. We therefore find no evidence that the returns to

bureaucratic quality diminish as dynastic entrenchment increases.
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These results support H4 and help rule out an alternative explanation for the porta-

bility result. If measured officer quality primarily reflected a history of assignments to more

favorable political environments, its relationship with revenue should weaken once we ac-

count for dynastic entrenchment or in places where entrenched political families are more

prevalent. Neither pattern appears in the data. The returns to bureaucratic quality persist

even in political environments where entrenched local actors may pose greater constraints

on administrative autonomy (Mendoza et al., 2016; Querubin, 2016).

Extended Tenure Raises the Returns to Quality (H5)

We now turn to the central hypothesis: whether additional tenure causally increases the

returns to bureaucratic quality. Consistent with complementarity, the relationship between

officer quality and revenue is concentrated among officers who remain beyond the statutory

three-year tenure limit (SI Section A.3). Because these longer assignments may themselves

reflect officer performance or local conditions, however, we turn to the election-period transfer

bans for exogenous variation in tenure. Table 3 reports the instrumental-variables estimates

of Equation (7).

The first stages show that transfer-ban exposure substantially increases the probabil-

ity that an officer remains beyond the tenure limit. The joint F -statistics range from 34.5 to

44.8 for overstay and are 79.6 and 21.8 for the interaction between overstay and quality at the

one- and two-year horizons, well beyond conventional weak-instrument thresholds (Staiger

and Stock, 1997).7

The reduced form provides the clearest evidence for H5. The interaction between

transfer-ban exposure and officer quality is positive at every horizon: 0.292 contemporane-

ously (p < .01), 0.139 after one year (p < .10), and 0.102 after two years (p < .05). By

contrast, transfer-ban exposure itself has no detectable effect at any horizon. Thus, ex-

7The interaction first stage is weaker at the contemporaneous horizon (F = 4.08). We therefore rely on
the reduced form rather than the 2SLS estimate for inference at that horizon.
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Table 2: Officer Quality and Local Dynastic Entrenchment

log(Revenue+ 1)

(1) (2) (3)

Dynasty (h = t) −0.055 −0.055 −0.055
(0.034) (0.034) (0.035)

Dynasty (h = t+ 1) −0.007 −0.012 −0.013
(0.043) (0.042) (0.042)

Dynasty (h = t+ 2) 0.048 0.044 0.045
(0.057) (0.054) (0.054)

RDO Quality (h = t) 0.035 0.043
(0.050) (0.055)

RDO Quality (h = t+ 1) 0.102∗∗∗ 0.109∗∗∗

(0.029) (0.036)
RDO Quality (h = t+ 2) 0.137∗∗∗ 0.144∗∗∗

(0.044) (0.049)

Dynasty × RDO Quality (h = t) 0.043
(0.086)

Dynasty × RDO Quality (h = t+ 1) 0.039
(0.083)

Dynasty × RDO Quality (h = t+ 2) 0.078
(0.095)

Controls Yes Yes Yes
District FE Yes Yes Yes
Year FE Yes Yes Yes

Observations 817 817 817
Adj. R2 0.987 0.987 0.987

Note: Stacked-horizon OLS estimates of Equation (6), h = 0, 1, 2. The outcome is log revenue at t + h.
Dynasty is the share of locally elected positions in the district’s province held by fat dynastic politicians.
Controls (logged potential revenue, intergovernmental transfers, total expenditure, and revenue goal) and
fixed effects are interacted with horizon. Standard errors clustered by district in parentheses. ∗∗∗p < .01,
∗∗p < .05, ∗p < .10.
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Table 3: Extended Tenure and the Returns to Quality: 2SLS Estimates

log(Revenue+ 1)

h = t h = t+ 1 h = t+ 2

Panel A: Second stage
Overstay × RDO Quality 0.547∗ 0.277∗ 0.151

(0.280) (0.139) (0.186)
Overstay −0.042 −0.001 −0.016

(0.046) (0.044) (0.064)
RDO Quality −0.118 0.011 0.021

(0.108) (0.054) (0.048)

Panel B: First stage (Overstay)
Ban Exposed × RDO Quality −1.720∗∗∗ −1.621∗∗∗ −1.479∗∗∗

(0.283) (0.261) (0.215)
Ban Exposed 0.417∗∗∗ 0.232∗∗∗ 0.185∗∗∗

(0.072) (0.044) (0.057)
RDO Quality 0.267 0.256 0.108

(0.196) (0.204) (0.164)
Weak-instrument test (joint F ) 34.54 35.41 44.80

Panel C: First stage (Overstay × RDO Quality)
Ban Exposed × RDO Quality 0.403∗∗∗ 0.498∗∗∗ 0.514∗∗∗

(0.143) (0.096) (0.081)
Ban Exposed 0.041 0.084∗∗∗ 0.066∗∗∗

(0.028) (0.009) (0.016)
RDO Quality 0.183∗ 0.106 0.090

(0.104) (0.069) (0.061)
Weak-instrument test (joint F ) 4.08 79.60 21.83

Panel D: Reduced form
Ban Exposed × RDO Quality 0.292∗∗∗ 0.139∗ 0.102∗∗

(0.101) (0.075) (0.043)
Ban Exposed 0.005 0.023 0.007

(0.038) (0.020) (0.024)
RDO Quality −0.029 0.040 0.033

(0.052) (0.054) (0.032)

Controls Yes Yes Yes
District FE Yes Yes Yes
Year FE Yes Yes Yes

Observations 331 249 199

Note: Stacked-horizon 2SLS estimates of Equation (7), h = 0, 1, 2. The outcome is log revenue at t + h.
Panel A reports the second stage, Panels B and C the two first stages, and Panel D the reduced form.
Controls (logged potential revenue, intergovernmental transfers, total expenditure, and revenue goal) and
fixed effects are interacted with horizon. Standard errors clustered by district in parentheses. ∗∗∗p < .01,
∗∗p < .05, ∗p < .10.
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ternally induced extensions of tenure increase revenue disproportionately when the officer

retained in the district is of higher quality.

The 2SLS estimates yield the same pattern. At the one-year horizon, the coefficient

on instrumented overstay interacted with officer quality is 0.277 (p < .10), implying that

a one-unit increase in officer quality increases the revenue effect of an induced overstay

by approximately 31.9 percent. The interaction remains positive after two years, although

it is estimated less precisely. Ban exposure is also unrelated to the incumbent officer’s

predetermined quality, and a broader instrument that additionally uses forced-stay periods

following changes in BIR leadership produces the same directional pattern (SI Section A.4).

Together, these results support H5. Exogenously extending tenure generates larger

revenue gains under higher-quality officers. Bureaucratic quality and tenure are therefore

complements: the returns to administrative talent increase when capable officials remain in

place long enough to accumulate and use local experience.

Conclusion

This article asked whether limiting bureaucratic tenure through rotation reduces the returns

to bureaucratic quality. Evidence from the Philippine tax administration shows that it does.

Officer quality measured from prior postings predicts revenue in subsequent assignments,

but its returns are not immediate: they emerge with tenure and operate primarily through

voluntary remittances rather than enforcement-intensive collections. These returns also per-

sist in areas with greater dynastic entrenchment. Most importantly, when election-period

transfer bans exogenously extend an officer’s tenure beyond the statutory limit, revenue in-

creases disproportionately under higher-quality officers. Together, these findings show that

bureaucratic quality and tenure are complements in the production of fiscal capacity.

This complementarity sharpens the trade-off inherent in bureaucratic rotation. Ro-

tation can protect the state from the risks of prolonged local embeddedness, but a uniform
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tenure limit also truncates the returns to locally accumulated experience, with the largest

costs arising when capable officials are reassigned. Our results therefore do not imply that

rotation should be abandoned. Instead, the findings caution against treating tenure limits as

administratively costless or applying them without regard to differences in bureaucratic per-

formance. Personnel systems may be able to preserve the safeguards provided by rotation

while allowing greater flexibility in retaining high-performing officials, particularly where

continued tenure can be paired with stronger monitoring and oversight.

More broadly, the findings qualify an increasingly influential view of state capacity

as partly embodied in individual bureaucrats. Administrative competence can travel with

officials across assignments, but its productive value depends on knowledge acquired in the

places where they serve. The revenue decomposition helps illuminate this complementarity.

Higher-quality officers generate additional revenue primarily through voluntary remittances,

rather than deficiency assessments or delinquent collections, suggesting that their advan-

tage lies in the routine administration of compliance rather than simply more intensive

enforcement. Such capacity cannot be redeployed instantaneously: it must be combined

with knowledge of the local tax base, administrative routines, staff, and taxpayers before

its returns are fully realized. Personnel systems therefore shape state capacity not only by

determining which officials occupy particular posts, but also by determining whether they

remain there long enough to become effective.

Our analysis cannot identify the point at which the administrative returns to con-

tinued tenure are outweighed by greater risks of capture. Future research could directly

examine that trade-off by linking assignment histories to measures of corruption and en-

forcement, investigate which managerial practices distinguish high-performing officials, and

compare rotation regimes across bureaucracies with different opportunities for local learning

and capture. The broader implication is that bureaucratic personnel systems face a problem

of timing as well as selection: recruiting and assigning capable officials matters, but so does

giving their capabilities sufficient time to become productive.

30



References

Abbink, Klaus. 2004. “Staff Rotation as an Anti-Corruption Policy: An Experimental
Study.” European Journal of Political Economy 20(4):887–906.

Akhtari, Mitra, Diana Moreira and Laura Trucco. 2022. “Political Turnover, Bureaucratic
Turnover, and the Quality of Public Services.” American Economic Review 112(2):442–
493.

Bandiera, Oriana, Michael Carlos Best, Adnan Q. Khan and Andrea Prat. 2021. “The Allo-
cation of Authority in Organizations: A Field Experiment with Bureaucrats.” Quarterly
Journal of Economics 136(4):2195–2242.

Bates, Robert H. and Da-Hsiang Donald Lien. 1985. “A Note on Taxation, Development,
and Representative Government.” Politics & Society 14(1):53–70.

Bergeron, Augustin, Pedro Bessone, John Kabeya Kabeya, Gabriel Z. Tourek and
Jonathan L. Weigel. 2022. “Optimal Assignment of Bureaucrats: Evidence from Ran-
domly Assigned Tax Collectors in the DRC.” NBER Working Paper No. 30413 .

Bertrand, Marianne and Antoinette Schoar. 2003. “Managing with Style: The Effect of
Managers on Firm Policies.” Quarterly Journal of Economics 118(4):1169–1208.

Besley, Timothy. 2020. “State Capacity, Reciprocity, and the Social Contract.” Econometrica
88(4):1307–1335.

Besley, Timothy and Torsten Persson. 2011. Pillars of Prosperity: The Political Economics
of Development Clusters. Princeton: Princeton University Press.

Best, Michael Carlos, Jonas Hjort and David Szakonyi. 2023. “Individuals and Organizations
as Sources of State Effectiveness.” American Economic Review 113(8):2121–2167.

Bhavnani, Rikhil R. and Alexander Lee. 2018. “Local Embeddedness and Bureaucratic
Performance: Evidence from India.” Journal of Politics 80(1):71–87.

Brierley, Sarah, Kenneth Lowande, Rachel Augustine Potter and Guillermo Toral. 2023. “Bu-
reaucratic Politics: Blind Spots and Opportunities in Political Science.” Annual Review
of Political Science 26:271–290.

Callaway, Brantly and Pedro HC Sant’Anna. 2021. “Difference-in-differences with Multiple
Time Periods.” Journal of Econometrics 225(2):200–230.

Chand, Sheetal K. and Karl O. Moene. 1999. “Controlling Fiscal Corruption.” World De-
velopment 27(7):1129–1140.

Chetty, Raj, John N. Friedman and Jonah E. Rockoff. 2014a. “Measuring the Impacts
of Teachers I: Evaluating Bias in Teacher Value-Added Estimates.” American Economic
Review 104(9):2593–2632.

31



Chetty, Raj, John N. Friedman and Jonah E. Rockoff. 2014b. “Measuring the Impacts
of Teachers II: Teacher Value-Added and Student Outcomes in Adulthood.” American
Economic Review 104(9):2633–2679.

Colonnelli, Emanuele, Mounu Prem and Edoardo Teso. 2020. “Patronage and Selection in
Public Sector Organizations.” American Economic Review 110(10):3071–3099.

Congress of the Philippines. 1997. Republic Act No. 8424: Tax Reform Act of 1997. December
11, 1997.

Dahlström, Carl and Victor Lapuente. 2017. Organizing Leviathan: Politicians, Bureaucrats,
and the Making of Good Government. Cambridge: Cambridge University Press.

de Dios, Emmanuel S., Benjamin E. Diokno, Emmanuel F. Esguerra, Raul V. Fabella,
Maria Socorro Gochoco-Bautista, Felipe M. Medalla, Solita C. Monsod, Ernesto M. Per-
nia, Renato Reside, Jr., Gerardo P. Sicat and Edita A. Tan. 2004. “The Deepening Crisis:
The Real Score on Deficits and the Public Debt.” UPSE Discussion Paper 2004-09 .

Diokno, Benjamin E. 2005. “Reforming the Philippine Tax System: Lessons from Two Tax
Reform Programs.” UPSE Discussion Paper 2005-02 .

Evans, Peter and James E. Rauch. 1999. “Bureaucracy and Growth: A Cross-National
Analysis of the Effects of “Weberian” State Structures on Economic Growth.” American
Sociological Review 64(5):748–765.

Fenizia, Alessandra. 2022. “Managers and Productivity in the Public Sector.” Econometrica
90(3):1063–1084.

Finan, Frederico, Benjamin A. Olken and Rohini Pande. 2017. The Personnel Economics
of the Developing State. In Handbook of Economic Field Experiments, Volume 2, ed.
Abhijit V. Banerjee and Esther Duflo. Amsterdam: North-Holland pp. 467–514.

Gulzar, Saad and Benjamin J. Pasquale. 2017. “Politicians, Bureaucrats, and Development:
Evidence from India.” American Political Science Review 111(1):162–183.

Huber, John D. and Nolan McCarty. 2004. “Bureaucratic Capacity, Delegation, and Political
Reform.” American Political Science Review 98(3):481–494.

Iyer, Lakshmi and Anandi Mani. 2012. “Traveling Agents: Political Change and Bureaucratic
Turnover in India.” Review of Economics and Statistics 94(3):723–739.

Kane, Thomas J. and Douglas O. Staiger. 2008. “Estimating Teacher Impacts on Student
Achievement: An Experimental Evaluation.” NBER Working Paper No. 14607 .

Khan, Adnan Q., Asim I. Khwaja and Benjamin A. Olken. 2016. “Tax Farming Redux:
Experimental Evidence on Performance Pay for Tax Collectors.” Quarterly Journal of
Economics 131(1):219–271.

Khan, Adnan Q., Asim I. Khwaja and Benjamin A. Olken. 2019. “Making Moves Matter: Ex-
perimental Evidence on Incentivizing Bureaucrats through Performance-Based Postings.”
American Economic Review 109(1):237–270.

32



Klitgaard, Robert. 1988. Controlling Corruption. Berkeley: University of California Press.

Levi, Margaret. 1988. Of Rule and Revenue. Berkeley: University of California Press.

Li, Weijia. 2025. “Rotation, Performance Rewards, and Property Rights.” Economic Journal
. Forthcoming.

Lipsky, Michael. 1980. Street-Level Bureaucracy: Dilemmas of the Individual in Public Ser-
vices. New York: Russell Sage Foundation.

Luttmer, Erzo F. P. and Monica Singhal. 2014. “Tax Morale.” Journal of Economic Per-
spectives 28(4):149–168.

Manasan, Rosario G. 2003. “Tax Administration Reform: (Semi-)Autonomous Revenue
Authority Anyone?” PIDS Discussion Paper Series 2003-05 .

Mann, Michael. 1984. “The Autonomous Power of the State: Its Origins, Mechanisms and
Results.” European Journal of Sociology 25(2):185–213.

Mendoza, Ronald U., Beja Edsel L. Jr, Venida Victor S. and Yap David B. 2016. “Political
Dynasties and Poverty: Measurement and Evidence of Linkages in the Philippines.” Oxford
Development Studies 44(2):189–201.

Mulhern, Christine. 2023. “Beyond Teachers: Estimating Individual School Counselors’
Effects on Educational Attainment.” American Economic Review 113(11):2846–2893.

National Tax Research Center. 2011. Tax Performance Analysis of the Regional and District
Offices of the Bureau of Internal Revenue: CY 2000–2009. NTRC Tax Research Journal,
May–June 2011.

Olken, Benjamin A. and Rohini Pande. 2012. “Corruption in Developing Countries.” Annual
Review of Economics 4:479–509.

Pepinsky, Thomas B., Jan H. Pierskalla and Audrey Sacks. 2017. “Bureaucracy and Service
Delivery.” Annual Review of Political Science 20:249–268.

Pomeranz, Dina. 2015. “No Taxation without Information: Deterrence and Self-Enforcement
in the Value Added Tax.” American Economic Review 105(8):2539–2569.

Querubin, Pablo. 2016. “Family and Politics: Dynastic Persistence in the Philippines.”
Quarterly Journal of Political Science 11(2):151–181.

Rasul, Imran and Daniel Rogger. 2018. “Management of Bureaucrats and Public Service
Delivery: Evidence from the Nigerian Civil Service.” The Economic Journal 128(608):413–
446.

Rauch, James E. and Peter B. Evans. 2000. “Bureaucratic Structure and Bureaucratic
Performance in Less Developed Countries.” Journal of Public Economics 75(1):49–71.

Shleifer, Andrei and Robert W. Vishny. 1993. “Corruption.” Quarterly Journal of Economics
108(3):599–617.

33



Skocpol, Theda. 1985. Bringing the State Back In: Strategies of Analysis in Current Re-
search. In Bringing the State Back In, ed. Peter B. Evans, Dietrich Rueschemeyer and
Theda Skocpol. Cambridge: Cambridge University Press pp. 3–37.

Slemrod, Joel. 2019. “Tax Compliance and Enforcement.” Journal of Economic Literature
57(4):904–954.

Staiger, Douglas and James Stock. 1997. “Instrumental Variables Regression with Weak
Instruments.” Econometrica 65(3):557–586.

Tilly, Charles. 1990. Coercion, Capital, and European States, AD 990–1990. Cambridge,
MA: Blackwell.

Usui, Norio. 2011. Tax Reforms Toward Fiscal Consolidation: Policy Options for the Gov-
ernment of the Philippines. Mandaluyong City: Asian Development Bank.

Wade, Robert. 1982. “The System of Administrative and Political Corruption: Canal Irri-
gation in South India.” Journal of Development Studies 18(3):287–328.

Weber, Max. 1978. Economy and Society: An Outline of Interpretive Sociology. Berkeley:
University of California Press.

34



Online Appendix for:

“Roving Tax Bureaucrats:
Bureaucratic Quality, Tenure, and the Costs of Rotation”

Contents

A.1 Data Appendix . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . SI-2

A.2 Full Estimates and Measure Validity . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . SI-8

A.3 Robustness Checks . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . . .SI-11

A.4 Instrument Validity and Alternative Explanations . . . . . . . . . . . . . . . . . . . . . . . . . . . . . SI-14

SI-1



A.1 Data Appendix
This section provides additional information on the construction and structure of the data
used in the analysis. We first summarize the estimation panel and RDO assignment histories,
then illustrate the construction of the carried-quality measure with individual officer careers,
and finally report the distribution of estimated officer quality.

A.1.1 Sources and Summary Statistics

We construct the officer panel from the BIR’s archival Revenue Travel Assignment Orders,
which record officer names, origin and destination offices, and effective transfer dates. We
identify the officers serving each district-year from the year-start, year-end, and full-year
officer fields, retain each officer-district-year spell as a separate observation, and merge these
records with the district fiscal data described in the paper. Table A1 reports summary statis-
tics for the district-year estimation panel. Table A2 summarizes the underlying assignment
structure, where a spell denotes a continuous assignment of an officer to a district and an
overstay denotes a spell exceeding the statutory three-year tenure limit.

Table A1: Summary Statistics

N Mean SD Min Max

Carried RDO quality 503 0.005 0.280 -0.553 2.079
log Total revenue 503 7.000 1.261 3.246 10.750
log Voluntary collections 388 6.973 1.240 3.352 10.750
log Assessment collections 388 1.694 1.449 0.000 5.444
log Delinquent collections 388 0.904 0.858 0.000 4.192
log Potential revenue 388 6.706 1.301 2.519 10.503
log Intergovernmental transfers 361 6.683 0.738 3.689 8.613
log Total expenditure 361 21.020 0.771 18.064 23.006
log Revenue goal 388 9.014 1.288 6.985 11.256

Note: District-year panel underlying the baseline estimation sample (district-years linked to an officer with
an estimable carried-quality measure). Collections and fiscal covariates are log(x+ 1)-transformed. Carried
RDO quality is averaged across officers within a district-year.

A.1.2 The Assignment Instrument

RTAOs are internal personnel issuances of the Commissioner and are not systematically
published. Figures A1 and A2 reproduce, in full, one such order, RTAO No. 38-2013, to
illustrate the standard form of the instrument: invoking the “exigencies of the revenue
service,” the order lists each affected officer by name together with the origin and destination
of the reassignment, and moves a batch of Revenue District Officers simultaneously—the
reshuffle waves described in the paper. The officer listed fourth, F.R. Aninag, is the officer
whose career illustrates the quality construction in Table A3: our panel records his rotation
into District 43 in 2007, and this 2013 order relieves him from RDO No. 43-A (East Pasig), six
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Table A2: Assignment Structure of the Officer Panel

Number of districts 115
Number of officers 274
Number of assignment spells 520
Average spell length (years) 2.53
Share of overstays 0.26

Note: A spell is one continuous assignment of an officer to a district. An overstay is a spell exceeding the
statutory three-year rotation limit.

years later. For an order issued within the sample period and documented in public records,
see RTAO No. 25-2002 (May 7, 2002), which reassigned a named BIR official between revenue
regions on the same statutory basis and is described in Republic v. Pacheo, G.R. No. 178021
(Supreme Court of the Philippines, January 25, 2012).1

A.1.3 Worked Examples of the Quality Construction

Table A3 illustrates the leave-one-out quality construction for three officers. FR Aninag
initially has no carried-quality measure because all prior observations come from the same
district. Upon reassignment to District 21, carried quality is calculated from the officer’s
earlier residual performance in District 1; upon reassignment to District 43, the measure
incorporates prior performance in both districts. DW Quirino follows the same logic across
two districts. By contrast, ET Cosico never rotates and therefore never accumulates an out-
of-district performance history. Carried quality remains undefined, and the officer does not
enter the estimation sample. The measure is thus identified entirely from officers observed
across multiple districts.

A.1.4 Distribution of Carried Quality

Figure A3 plots carried quality across the officer-district spells in the estimation sample.
The distribution is centered near zero by construction, since the underlying residuals net out
district and year effects, but exhibits substantial dispersion across officers.

1The decision is available at lawphil.net. The replication package archives the RTAO facsimile and
related documentary evidence.
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Figure A1: Facsimile of a Revenue Travel Assignment Order (pages 1–6)

Note: RTAO No. 38-2013 (Bureau of Internal Revenue, received September 11, 2013). The order relieves the
listed personnel of their present duties and directs them to their new assignments, recording each officer’s
name, origin office, and destination office.
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Figure A2: Facsimile of a Revenue Travel Assignment Order (pages 7–10)

Note: Continuation of RTAO No. 38-2013.
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Table A3: Worked Examples of the Leave-One-Out Quality Construction

Year District log Revenue LOO residual Carried quality

FR Aninag
1999 1 5.413 −0.464 —
2000 1 5.739 0.135 —
2001 1 5.757 0.049 —
2002 1 5.853 0.089 —
2003 1 5.889 0.086 —
2003 21 7.775 −0.083 −0.021
2004 21 7.936 −0.025 −0.021
2005 21 8.068 −0.076 −0.021
2006 21 8.305 0.016 −0.021
2007 21 8.403 0.092 −0.021
2007 43 9.715 −0.157 −0.030

DW Quirino
1999 12 3.848 −0.364 —
2000 12 4.006 0.054 —
2001 12 3.850 −0.226 —
2002 11 4.776 0.144 −0.142
2002 12 4.083 −0.034 —
2003 11 4.684 −0.001 −0.142
2004 11 4.783 −0.012 −0.142
2005 11 4.923 −0.053 −0.142
2006 11 4.976 −0.165 −0.142
2007 11 5.084 −0.077 −0.142

ET Cosico
2002 62 3.857 −0.074 —
2003 62 3.977 0.016 —
2004 62 4.155 0.094 —
2005 62 4.398 0.167 —
2006 62 4.463 0.068 —
2007 62 4.691 0.290 —

Note: Each panel is one officer’s observed career. LOO residual is the leave-one-out residual ûdt from

Equation 2; carried quality is Q̂ualityr,−d,t from Equation 3, the mean of the officer’s residuals in other
districts in earlier years. Dashes indicate officer-district-years with no qualifying prior out-of-district history.
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Figure A3: Distribution of Carried RDO Quality
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Note: Spell-level values of Q̂ualityr,−d,t (one per officer-district pair) for the estimation sample. The dashed
line marks zero, the district-and-year benchmark against which residual performance is measured.
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A.2 Full Estimates and Measure Validity
This section reports the full baseline and difference-in-differences estimates and evaluates
whether the carried-quality measure captures a persistent officer-specific component of per-
formance. We first report the complete specifications underlying the main-text results, then
assess the quality measure using permutation and within-career persistence tests.

A.2.1 Full Baseline and Difference-in-Differences Estimates

Table A4 reports the complete stacked-horizon estimates of Equation 4, including the horizon-
interacted controls omitted from Table 1 for presentation. Table A5 reports five difference-
in-differences specifications around high-quality RDO arrivals. Columns (1)–(2) use the
stacked design of Equation 5 with and without time-varying controls, while columns (3)–(5)
replace the event-by-district and event-by-event-time fixed effects with calendar-year and
region fixed effects. The stacked specification with controls yields δ = 0.151, the estimate
reported in the paper. Without controls, the stacked estimate is close to zero, reflecting
substantial differences in revenue conditions across districts within event windows.

A.2.2 Permutation Placebo Test

We assess whether the estimated relationship between carried quality and subsequent revenue
could arise by chance using a permutation test. We randomly reassign spell-level quality
values across officer-district spells, rebuild the stacked panel, and re-estimate the baseline
specification 500 times. This procedure preserves the distribution of measured quality while
severing its correspondence with the officer’s subsequent revenue performance.

Figure A4 compares the resulting null distributions with the observed estimates. The
placebo coefficients are centered near zero at every horizon. By contrast, the observed one-
and two-year estimates lie in the right tails of their respective distributions, with two-sided
empirical p-values of 0.014 and 0.042. The contemporaneous estimate remains indistinguish-
able from the placebo distribution (p = 0.214), reproducing the temporal pattern in the
baseline results.

A.2.3 Persistence Across Career Halves

A second test asks whether the quality measure captures a persistent component of officer
performance. For officers with estimable residuals in at least two distinct years, we divide
their observations at the median career year and separately average residual performance in
the early and late periods. Because these measures draw on non-overlapping assignments
and typically different districts, their association cannot be driven by a single posting or
local shock.

Table A6 shows that early- and late-career quality are positively associated. The
Spearman rank correlation is 0.150 (p = .031, N = 209), indicating that officers who perform
relatively well earlier in their observed careers also tend to perform relatively well later.
The corresponding OLS slope is positive but imprecisely estimated, suggesting that officers’
relative ranking is more persistent than the cardinal magnitude of residual performance
(Chetty, Friedman and Rockoff, 2014; Kane and Staiger, 2008).
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Table A4: Full Baseline Estimates

(1) (2) (3) (4)
Total Voluntary Assessment Delinquent

RDO Quality (h = t) 0.040 0.031 0.294 −0.044
(0.042) (0.045) (0.316) (0.250)

RDO Quality (h = t+ 1) 0.105∗∗∗ 0.105∗∗∗ 0.120 0.012
(0.029) (0.029) (0.293) (0.246)

RDO Quality (h = t+ 2) 0.135∗∗∗ 0.135∗∗∗ 0.309 −0.158
(0.037) (0.036) (0.333) (0.289)

log Potential revenue (h = t) 0.116∗∗∗ 0.108∗∗∗ 0.465∗∗ −0.073
(0.029) (0.029) (0.222) (0.137)

log Potential revenue (h = t+ 1) 0.006 0.010 −0.111 −0.304∗∗

(0.032) (0.033) (0.204) (0.142)
log Potential revenue (h = t+ 2) −0.101∗∗ −0.098∗∗ −0.392 0.023

(0.046) (0.046) (0.287) (0.202)
log Intergovernmental transfers (h = t) 0.026 0.032 −0.724 −0.428

(0.116) (0.119) (0.875) (0.870)
log Intergovernmental transfers (h = t+ 1) 0.098 0.099 −0.425 −0.198

(0.098) (0.103) (1.221) (0.776)
log Intergovernmental transfers (h = t+ 2) 0.147 0.147 −1.787∗∗ 0.947

(0.166) (0.168) (0.760) (0.805)
log Total expenditure (h = t) 0.071 0.066 0.654 0.451

(0.053) (0.061) (0.560) (0.476)
log Total expenditure (h = t+ 1) 0.109∗∗ 0.113∗ 0.726 0.063

(0.055) (0.059) (0.636) (0.294)
log Total expenditure (h = t+ 2) 0.036 0.043 0.409 −0.824

(0.096) (0.096) (0.423) (0.590)
log Revenue goal (h = t) 0.064 0.073 0.374 0.381

(0.177) (0.179) (0.672) (0.354)
log Revenue goal (h = t+ 1) −0.097 −0.100 0.042 0.703

(0.089) (0.092) (0.953) (0.601)
log Revenue goal (h = t+ 2) −0.013 −0.028 0.352 0.269

(0.200) (0.210) (1.756) (1.264)

Observations 1,016 1,016 1,016 1,016
Adj. R2 0.990 0.990 0.662 0.491

Note: Stacked-horizon OLS estimates of Equation 4 (h = 0, 1, 2) reporting all non-absorbed coefficients.
The outcome is log revenue at t+h; columns decompose total collections into their administrative channels.
Controls and fixed effects are interacted with horizon. Standard errors clustered by district in parentheses.
∗∗∗p < .01, ∗∗p < .05, ∗p < .10.
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Table A5: Difference-in-Differences Estimates: All Specifications

(1) (2) (3) (4) (5)

High-quality arrival × Post 0.151∗∗ −0.010 0.112∗∗ 0.180 0.173
(0.064) (0.088) (0.053) (0.198) (0.382)

Event × district FE Yes Yes No No No
Event × event-time FE Yes Yes No No No
Year FE No No Yes Yes No
Region FE No No Yes Yes No
Controls Yes No Yes No No

Observations 957 1,329 987 1,359 1,359

Note: The outcome is log total revenue in the stacked event panel around high-quality RDO arrivals.
Columns (1)–(2) use event-by-district and event-by-event-time fixed effects; columns (3)–(5) replace them
with calendar-year and region fixed effects. Controls are logged potential revenue, intergovernmental trans-
fers, total expenditure, and revenue goal. Standard errors clustered by district in parentheses. ∗∗∗p < .01,
∗∗p < .05, ∗p < .10.

Figure A4: Permutation Placebo Test
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Note: Each panel plots the distribution of the RDO-quality coefficient across 500 permutations in which
spell-level quality values are randomly reassigned across officer-district spells. The dashed line marks the
observed baseline estimate; empirical p-values are the two-sided share of placebo draws at least as large in
absolute value as the observed estimate.
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Table A6: Persistence of Quality Across Career Halves

Estimate

Spearman rank correlation 0.150∗∗

[p = 0.031]

OLS slope (late on early) 0.025
(0.114)

Officers 209

Note: Unit of observation is the officer. Estimable leave-one-out residuals are split at the officer’s median
year into early and late periods and averaged within each. The OLS row regresses late-period on early-period
quality with heteroskedasticity-robust standard errors. ∗∗∗p < .01, ∗∗p < .05, ∗p < .10.

A.3 Robustness Checks
This section assesses the robustness of the baseline results to alternative estimators, outcome
treatment, sample restrictions, and inference. We then examine directly whether the returns
to officer quality are concentrated in assignments extending beyond the statutory tenure
limit.

A.3.1 Alternative Specifications and Outcome Treatment

Table A7 estimates the quality–revenue relationship separately at each horizon rather than
using the stacked specification. The coefficients are numerically identical to the baseline esti-
mates, as expected because the stacked model interacts all coefficients with horizon. Table A8
instead addresses sensitivity to extreme revenue observations by winsorizing district-year rev-
enue and its leads before taking logs. The one-year effect remains stable and statistically
significant across thresholds, while the two-year effect weakens only under the most aggres-
sive, 90-percent winsorization.

Table A9 reports additional specification and inference checks. Reparameterizing the
model so that later horizons enter as increments relative to the arrival year yields positive
and increasing increments, with the two-year increment significant at the 10 percent level.
The temporal profile is also similar when the sample is restricted to district-years observed
at all three horizons and under alternative clustering by district-year or two-way by district
and year.

A.3.2 Subsamples and the Role of Tenure

Table A10 examines sensitivity to sample composition by excluding overstay spells, excluding
district-years served by multiple officers, and requiring the quality measure to draw on at
least two or three prior out-of-district assignments. The one-year relationship remains stable
across the officer-composition restrictions. In contrast, excluding overstay spells eliminates
the quality–revenue relationship.

Table A11 examines this pattern directly by interacting carried quality with an in-
dicator for assignments extending beyond the statutory three-year limit. Within the tenure
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Table A7: Horizon-by-Horizon Independent Regressions

h = t h = t+ 1 h = t+ 2

RDO Quality 0.040 0.105∗∗∗ 0.135∗∗∗

(0.042) (0.029) (0.037)

Observations 419 334 263

Note: Each column is a separate OLS regression of log revenue at t + h on carried quality, the baseline
controls, and district and year fixed effects. Standard errors clustered by district in parentheses. ∗∗∗p < .01,
∗∗p < .05, ∗p < .10.

Table A8: Winsorized Revenue Outcomes

(1) (2) (3)
99% 95% 90%

RDO Quality (h = t) 0.040 0.043 0.038
(0.042) (0.044) (0.044)

RDO Quality (h = t+ 1) 0.097∗∗∗ 0.087∗∗ 0.078∗∗

(0.030) (0.034) (0.032)
RDO Quality (h = t+ 2) 0.115∗∗ 0.122∗∗∗ 0.076

(0.045) (0.046) (0.046)

Observations 914

Note: Stacked-horizon estimates of Equation 4 after winsorizing the district-year revenue level and its leads
symmetrically at the indicated percentile (the 99% column clamps values below the 1st and above the 99th
percentile) before taking logs. Standard errors clustered by district in parentheses. ∗∗∗p < .01, ∗∗p < .05,
∗p < .10.

limit, the returns to quality are small and statistically insignificant. Among overstay spells,
the total effect rises to 0.185 (p < .01) after one year and 0.193 (p < .05) after two years.
The baseline relationship is therefore concentrated among officers who remain beyond the
statutory tenure limit, consistent with the quality–tenure complementarity developed in the
paper.
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Table A9: Alternative Parameterizations and Clustering

(1) (2) (3) (4)
Differences Balanced Cluster d×t Two-way

Quality (h = t, base) 0.040
(0.042)

Increment (t+ 1) 0.064
(0.039)

Increment (t+ 2) 0.095∗

(0.050)
Quality (h = t) 0.045 0.040 0.040

(0.050) (0.045) (0.032)
Quality (h = t+ 1) 0.102∗∗∗ 0.105∗∗∗ 0.105∗∗

(0.036) (0.034) (0.038)
Quality (h = t+ 2) 0.135∗∗∗ 0.135∗∗∗ 0.135∗

(0.037) (0.039) (0.055)

Observations 1,016 789 1,016 1,016

Note: Column (1) reparameterizes Equation 4 so the later horizons enter as increments relative to the
arrival year. Column (2) restricts to the balanced subsample observed at all three horizons. Columns (3)–
(4) re-estimate the baseline with standard errors clustered by district-year and two-way by district and year.
∗∗∗p < .01, ∗∗p < .05, ∗p < .10.

Table A10: Subsample Robustness

(1) (2) (3) (4)
Spells ≤ 3 yr Single officer ≥ 2 priors ≥ 3 priors

RDO Quality (h = t) −0.027 −0.008 −0.008 0.002
(0.058) (0.126) (0.057) (0.062)

RDO Quality (h = t+ 1) 0.020 0.207∗∗∗ 0.115∗∗∗ 0.118∗∗∗

(0.063) (0.068) (0.037) (0.038)
RDO Quality (h = t+ 2) 0.100 0.044 0.066∗ 0.050

(0.089) (0.103) (0.035) (0.033)

Observations 373 539 808 687

Note: Stacked-horizon estimates of Equation 4 on restricted samples: dropping spells longer than three
years, dropping district-years with multiple officers, and requiring at least two or three prior out-of-district
assignments behind the quality measure. Standard errors clustered by district in parentheses. ∗∗∗p < .01,
∗∗p < .05, ∗p < .10.
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Table A11: Heterogeneity by Tenure: Quality × Overstay

h = t h = t+ 1 h = t+ 2

RDO Quality (spells ≤ 3 yr) 0.009 0.053 0.089
(0.064) (0.053) (0.073)

× Overstay increment 0.091 0.132 0.104
(0.097) (0.094) (0.132)

Total effect, overstay spells 0.100 0.185∗∗∗ 0.193∗∗

(0.063) (0.061) (0.087)

Observations 1,016

Note: Stacked-horizon estimates of Equation 4 augmented with an overstay indicator (spell length beyond
three years) and its interaction with carried quality; the sample is restricted to officer-district-years matched
to a spell. The total effect for overstay spells is the sum of the main and interaction coefficients, with
delta-method standard errors. Standard errors clustered by district in parentheses. ∗∗∗p < .01, ∗∗p < .05,
∗p < .10.

A.4 Instrument Validity and Alternative Explanations
This section provides additional evidence on the validity of the transfer-ban design and
considers alternative explanations for the main results. We first examine the relevance,
independence, exclusion, and monotonicity conditions underlying the instrument. We then
report results using a broader forced-stay instrument and assess whether the quality–revenue
relationship reflects selective assignment or observable officer characteristics.

A.4.1 Validity of the Transfer-Ban Instrument

The instrument exploits the intersection of two independently determined timelines: nation-
ally fixed election-period transfer bans and an officer’s three-year assignment anniversary, de-
termined by a posting made three years earlier. Identification therefore comes from whether
a predetermined anniversary falls inside a nationally imposed ban window. We assess the
assumptions underlying this design in turn.

Relevance

Panels B and C of Table 3 show that transfer-ban exposure increases the probability that
an officer remains beyond the statutory tenure limit. The joint F -statistics on the excluded
instruments range from 34.5 to 44.8 for overstay and are 79.6 and 21.8 for the interaction
between overstay and quality at the one- and two-year horizons. The exception is the in-
teraction first stage at the contemporaneous horizon (F = 4.08). We therefore rely on the
reduced form, rather than the 2SLS estimate, for inference at that horizon.

Independence

Identification requires ban exposure to be unrelated to characteristics that independently
determine revenue performance. A potential concern is strategic assignment timing: the
BIR could assign particular officers so that their three-year anniversaries coincide with future
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transfer bans. Such behavior would require anticipating the consequences of an assignment
three years in advance, but we also examine its observable implication directly.

Table A12 regresses predetermined carried quality on ban exposure using the controls
and fixed effects from the IV design. The estimated relationships are small and statistically
indistinguishable from zero at every horizon. Thus, officers whose anniversaries fall inside
transfer bans are observably similar in predetermined quality to those whose anniversaries
fall outside them. District-by-horizon fixed effects additionally absorb persistent differences
in the types of assignment cohorts received by particular districts.

Table A12: Balance: Ban Exposure and Predetermined Quality

h = t h = t+ 1 h = t+ 2

Ban Exposed 0.144 0.219 0.240
(0.243) (0.331) (0.330)

Note: Stacked-horizon regression of carried RDO quality on ban exposure, with the baseline controls inter-
acted with horizon and district-by-horizon and year-by-horizon fixed effects, on the IV estimation sample.
Standard errors clustered by district in parentheses. ∗∗∗p < .01, ∗∗p < .05, ∗p < .10.

Exclusion

The exclusion restriction requires ban exposure to affect revenue through the officer’s con-
tinuation in the assignment rather than through another channel. Several features of the
design support this interpretation. First, identification does not compare election years with
non-election years. Year-by-horizon fixed effects absorb common election-year shocks, while
the identifying comparison is between spells whose predetermined anniversaries fall inside
and outside nationally fixed ban windows.

Second, the reduced form in Panel D of Table 3 exhibits the pattern implied by the
complementarity hypothesis. Ban exposure itself has no detectable relationship with revenue;
the effect appears through its interaction with predetermined officer quality. A direct effect of
the transfer ban that operated similarly across exposed districts would instead appear in the
main effect of ban exposure. Explaining the observed pattern through an alternative channel
would therefore require that channel to vary systematically with officer quality measured
from earlier assignments in other districts.

Finally, carried quality is determined before the focal outcome and enters separately in
every specification. The identifying interaction consequently combines predetermined officer
heterogeneity with externally imposed variation in the ability to rotate the incumbent.

Monotonicity

For the 2SLS estimates to admit the usual local-average-treatment-effect interpretation,
transfer-ban exposure must not cause officers who would otherwise overstay to rotate earlier.
Figure A5 plots completed spells by the timing of rotation relative to the officer’s three-year
anniversary. The pattern shows both delayed and anticipatory rotation. Among the 24 spells
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whose anniversaries fall within the 2004 ban window, 14 officers rotate before the ban begins,
none during the ban, and 10 after it ends.

Anticipatory rotation does not itself violate monotonicity on the overstay margin: an
officer rotated before reaching the three-year anniversary is a non-overstayer. The relevant
compliers are therefore officers who remain beyond the statutory limit because a transfer
ban prevents a rotation that would otherwise have occurred. The 2SLS estimates should be
interpreted as local to these spells.

Figure A5: Rotation Timing Around Election-Period Transfer Bans
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Note: Each point is a completed officer-district spell with an observed subsequent rotation, plotted by
rotation date (horizontal axis) and months relative to the spell’s three-year anniversary (vertical axis; the
dotted line marks the anniversary). Shaded bands are the election-period transfer-ban windows (January
2–June 13, 2001; December 15, 2003–June 9, 2004; January 14–June 13, 2007); dashed vertical lines mark
election days.

Remaining Caveats

Three limitations qualify the design. First, enforcement of the transfer bans is imperfect:
a small number of rotations are recorded during the 2001 window, potentially reflecting
COMELEC exemptions, incomplete enforcement, or measurement error in assignment dates.
Such noncompliance attenuates the first stage and is reflected in the reported first-stage
statistics.

Second, election-period restrictions apply to transfers of other civil servants as well as
RDOs. Some of the reduced-form effect could therefore reflect broader continuity in district
personnel rather than the RDO’s tenure alone. The absence of a detectable main effect of
ban exposure is reassuring against a general effect of administrative continuity, but it cannot
eliminate this possibility. A conservative interpretation is therefore that the instrument
induces continuity in district administration centered on the incumbent RDO.
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Third, ban exposure is quasi-experimental rather than randomized, and the 2SLS
estimates are local to officers whose tenure is extended by the transfer restriction. We
therefore report the reduced form alongside the 2SLS estimates and use an alternative forced-
stay instrument as a supplementary test.

A.4.2 The Broader Forced-Stay Instrument

Table A13 broadens the instrument by adding the six months following the appointment
of a new BIR Commissioner as forced-stay windows, reflecting the tendency for personnel
movements to pause while incoming commissioners review assignments. The results repro-
duce the pattern from the election-ban design. The reduced-form interactions are positive
and statistically significant at the 5 percent level at both forward horizons, and the first
stages remain strong beyond the contemporaneous horizon. The 2SLS interaction estimates
are also positive but less precisely estimated.

Commissioner transitions, however, are less plausibly exogenous than election-period
transfer bans: leadership changes may respond to political conditions, and the six-month
window is analytically defined rather than statutory. We therefore treat this specification as
corroborating evidence rather than an alternative identification strategy of equal strength.

Table A13: The Broader ForcedStay Instrument

h = t h = t+ 1 h = t+ 2

Panel A: Second stage
Overstay × RDO Quality 0.433 0.096 0.151

(0.411) (0.206) (0.186)
Overstay 0.040 −0.093 −0.016

(0.092) (0.091) (0.064)
Joint F : first stage (Overstay) 12.46 37.25 44.80
Joint F : first stage (interaction) 5.90 48.54 21.83

Panel B: Reduced form
ForcedStay × RDO Quality 0.132 0.198∗∗ 0.102∗∗

(0.161) (0.099) (0.043)
ForcedStay 0.026 −0.015 0.007

(0.036) (0.040) (0.024)

Note: 2SLS and reduced-form estimates replacing ban exposure with a composite ForcedStay indicator equal
to one when the three-year anniversary falls in an election-period ban window or within six months of a new
BIR Commissioner’s appointment. The design otherwise matches Table 3 of the paper. Standard errors
clustered by district in parentheses. ∗∗∗p < .01, ∗∗p < .05, ∗p < .10.

A.4.3 Selective Assignment and Officer Traits

A separate concern is that the portability result reflects selective assignment rather than
officer-specific performance, a first-order possibility given evidence that tax officials’ postings
respond to performance and local revenue potential (Bergeron et al., 2022; Khan, Khwaja and
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Olken, 2019). Table A14 tests whether higher-quality officers are assigned to districts already
on favorable revenue trajectories. Restricting the sample to new RDO arrivals, we regress
pre-arrival revenue in the destination district on the incoming officer’s predetermined quality.
We measure prior revenue both in the year immediately preceding arrival and as the average
across all previously observed years. Neither relationship is statistically distinguishable from
zero, and both point estimates are negative. We therefore find no evidence that higher-
quality officers are systematically assigned to districts already experiencing stronger revenue
performance.

Table A15 examines whether carried quality is predicted by observable officer charac-
teristics measured before the focal assignment. Prior overstay is positively associated with
quality and prior experience negatively associated with it, both at the 10 percent level, while
female officers have lower measured quality in these data. These associations should not
be interpreted as differences in underlying competence, since they may reflect differences in
assignment histories, opportunities, and other career processes. Collectively, the observed
traits explain little of the variation in carried quality (adjusted R2 = 0.012), indicating that
the measure captures substantial heterogeneity not summarized by these observable career
characteristics.

Table A14: Selective Assignment: Pre-Arrival Revenue and Incoming Quality

(1) (2)
Revenue at t− 1 Mean pre-arrival revenue

Incoming RDO Quality −0.285 −0.015
(0.177) (0.112)

Year and region FE Yes Yes
Controls Lagged Pre-arrival means

Observations 70 70

Note: Sample restricted to district-years with a new RDO arrival. The outcome in column (1) is the
destination district’s log total revenue at t − 1; in column (2) its mean log total revenue over all observed
years before the appointment. Both columns include appointment-year and region fixed effects and the
corresponding lagged or pre-arrival-mean controls. Standard errors clustered by district in parentheses.
∗∗∗p < .01, ∗∗p < .05, ∗p < .10.
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Table A15: Predicting Carried Quality from Officer Traits

Carried RDO quality

Prior years of service −0.028∗

(0.014)
Prior assignment spells 0.018

(0.018)
Prior overstay 0.069∗

(0.038)
Female −0.109∗∗∗

(0.037)
Constant 0.083

(0.061)

Observations 227
Adj. R2 0.012

Note: Unit of observation is an officer-district assignment with at least one prior spell, non-missing carried
quality, and observed gender. All traits are measured strictly before the assignment’s entry year. Gender
is coded from officer full names recovered from archival BIR directory pages. Heteroskedasticity-robust
standard errors in parentheses. ∗∗∗p < .01, ∗∗p < .05, ∗p < .10.
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