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PUBLIC SECTOR EXTERNAL AUDITING IN TANZANIA: 
A THEORY OF MANAGING COLONISING TENDENCIES 

By John Malagila 

This study investigates the public sector external auditing (PSA) phenomenon in 
Tanzania, and seeks to understand the role of PSA, and the conditions in which it 
operates. In recent years, Tanzania has shown increased recognition of the contribution 
PSA makes to accountability, performance and the fight against corruption (CAGT, 
2007). While empirical evidence to support this recognition is lacking in Tanzania, the 
literature review revealed mixed findings. Furthermore, the study responds to calls for 
more PSA studies in developing countries (Goddard, 2010) in general (Leung, White and 
Cooper, 2011) and those which adopt critical interpretive approaches (Baker and Bettner, 
1997). 

  The study adopts and implements a critical interpretive research strategy in fieldwork 
undertaken at the National Audit Office of Tanzania (NAOT). Specifically, it employs 
the grounded theory method (GTM) as an interpretive approach and strategically 
accommodates critical thinking in questioning and interpreting the case under study 
(Laughlin, 1995; Gibson, 2007). It also adopts elements of Habermas’ critical theory 
(HCT) as a lens through which interpretively field gained understanding is extended 
(Habermas, 1987). 

  This study’s findings indicate that PSA in Tanzania encountered colonising tendencies 
because of weak working relationship between the NAOT and other accountability 
agencies, inconsistencies in governance and politics, the culture of corruption and 
secrecy, dependence on foreign financing and mimicking of foreign models. To coexist 
within this colonising environment, managing colonising tendencies appeared to be the 
core strategy for both the government and external auditors. While the government 
appeared to manage NAOT appearance and exploited the legitimising features of PSA, 
external auditors manoeuvred within colonising tendencies and attempted to maintain the 
‘audit supremacy’ image. External auditors managed their relationship with auditees and 
the complexities of PSA roles. Managing colonising tendencies resulted into obscured 
subordination of PSA, contributing to cosmetic accountability and growing public interest 
in PSA. 

  This research contributes to the understanding of the role and conditions shaping PSA in 
a developing country. It provides field-based evidence that maintaining an appearance of 
SAI’s ‘supremacy’ without resolving problems in the underlying power relations leads to 
superficial contributions from PSA. It also contributes to critical interpretive research in 
developing countries. Exploiting the pragmatic nature of grounded theory (GT), the 
research provides a practical demonstration of accommodating critical theory in a GTM. 
Finally, the colonisation thesis in HCT helped the researcher to develop a societal 
extension of the emergent theory, which also extended the thesis by highlighting external 
auditors’ responses to colonisation. 
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CHAPTER ONE 
INTRODUCTION 

1.1 Background to the Research 

This research investigated the public sector external audit (PSA1) phenomenon in 

Tanzania. The growing pressure facing developing countries’ governments to become 

more transparent and accountable has seen many of them embracing public sector reform 

projects (Engida and Bardill, 2013). In particular, the pressure comes from increased 

globalisation and in some countries citizens’ dissatisfaction with the management of their 

public resources (Tanzania, 1998; Olowu, 1999; Hoffman, 2011; Adhikari, Kuruppu and 

Matilal, 2013). One key element of these overall reforms is reforms made to public sector 

financial management, which raises the profile of conventional financial control 

mechanisms like accounting and auditing.      

In recent years PSA in Tanzania has gained much recognition from the government of 

Tanzania (GoT), politicians and the public (Kelsall, 2003; Ryoba, 2006; CAGT, 2007). 

This is indicated by recent measures to strengthen the National Audit Office of Tanzania 

(NAOT); for example, through the enactment of the Public Audit Act, No. 11 of 2008 

(PAA2008) and GoT efforts to enhance NAOT’s operating capacity and working 

environment. This is a common trend in most developing countries as they try to find 

solutions to problems of corruption, lack of accountability and poor performance in the 

public sector (see Everett, Neu and Rahaman, 2007; Rahaman, 2009). 

Increasing use of PSA in developing countries has created research opportunities. Extant 

literature indicates a growing body of research studies on public sector accounting and 

auditing in developed countries, while the paucity of such studies in developing countries 

is evident (Daudi, 2007; Rahaman, 2009; Goddard, 2010).  In addition, there is a need for 

more practical and context-based knowledge on external auditing in general (Hopwood, 

1998; Power, 2003a; Broadbent and Guthrie, 2008). Context-based investigation allows 

the incorporation of relevant historical, cultural, political and economic factors in making 

sense of the phenomenon under study. Therefore, conducted in a developing country 

1 For the purpose of brevity, ‘external auditors’ will mean public sector external auditors unless specifically 
stated otherwise.  
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context, this research employed a critical interpretive approach to investigate the PSA 

phenomenon in order to gain an understanding of the practice and the role of PSA.  

1.2 Significance of the Research 

The importance of SAIs in countries’ governance fabrics is a common phenomenon.  

Governments use taxpayers’ money to invest in SAIs, indicating their willingness to be 

more accountable because of what PSA can achieve. However, concerns have been raised 

regarding the realisation of intended objectives of external auditing as a social practice in 

the private sector  (Sunder, 2003; Sikka, Filling and Liew, 2009; Fraser and Pong, 2009) 

as well as in the public sector (Chua, 1986; Blume and Voigt, 2007; Radcliffe, 2008; 

Tillema and Ter Bogt, 2010; Funnell and Wade, 2012). For example, it has been 

suggested that the increased emphasis on auditing is ‘fundamentally an ideologically 

driven system for disciplining and controlling doctors, teachers, university lecturers ... 

and not an instrument of genuine accountability’ (Power, 2000, p. 114). Furthermore, 

Chua (1986, p. 624) asserts that the use of audits and performance indicators in the public 

sector indicates less of government officials’ belief in the superiority of “rational” 

methods of financial management than a symbol to legitimise power relations. Therefore, 

the researcher believes that gaining understanding and knowledge of how SAIs earn their 

recognition by studying the role of external auditing in public sector entities (PSEs) is 

important in exposing the true nature of the current external audit function in the public 

sector.     

Sikka, Filling and Liew (2009) argue that exposure to financial dependence, neglect of 

auditee organisational and social context, and lagged change in auditing techniques 

relative to rapid developments in financial markets are reasons for the failure of the 

current audit model to function properly. Fraser and Pong (2009) suggest a need for 

researchers to undertake further academic research to improve auditing practices. 

Although these papers discuss external auditing in private sector organisations, some 

lessons can be applied to the public sector context. For example the issue of financial 

dependence and auditee organisational and social context was relevant in the current 

study. SAIs in developing countries face the challenge of gaining international 

recognition by mimicking developed countries’ models. However, literature suggests this 

may not be helpful and they may need institutional arrangements that differ from those in 

2 

 



 

developing countries (see Rodrik, 2008; Isaksson and Bigsten, 2012).  Lack of context-

based studies to support the need for contextual institutional arrangements in developing 

countries is another argument for the significance of this study.  

Furthermore, this study has a methodological significance. PSA, like accounting in 

general, is a social phenomenon which operates within a wider sphere of influences such 

as organisational, social, political and historical (Laughlin, 1987; Arrington and Puxty, 

1991; Lodh and Gaffikin, 1997). These influences have the potential to generate false 

consciousness and distorted communication of what PSA really is and what it can achieve 

in society. In such a research context, a knowledge generation approach that assumes a 

near perfect neutral position in interpreting the researched may work to achieve an 

understanding of the status quo only. This is an understanding held by the researched, 

which may be based on longstanding taken-for-granted assumptions of the social 

phenomenon under investigation. However, it is the researcher’s belief that knowledge 

generation should also aim to push the boundaries of understanding beyond those which 

are currently taken for granted. This arguably calls for a research design that aims not 

only to understand how, for example, PSA operates within this sphere of influences, but 

also one which engages the researcher in challenging the status quo. Therefore, this study 

adopted a critical interpretive approach in a developing country context where 

exploitative relations because of asymmetrical power relations, distorted communication 

and false consciousness are a common phenomenon.        

1.3 Theoretical and Methodological Underpinnings of the Research 

In social science, the researcher’s ‘prior theories and values’ affect their way of thinking 

because of the ‘theory-laden’ nature of observation (Gill and Johnson, 2002, p. 28). This 

makes the clarity of researcher’s perspective and the adopted research strategy important 

factors in enhancing readers’ understanding of the research findings and contributions 

(Chua, 1986; Baker and Bettner, 1997; Laughlin, 2004). Therefore, there is a need for a 

researcher to evaluate and decide on his or her theoretical and methodological position 

before embarking on a study of social reality (Hopper and Powell, 1985; Laughlin, 1995; 

Lodh and Gaffikin, 1997). 

The underlying theoretical and methodological framework of this study is critical 

accounting research (CAR) (Hopper and Powell, 1985; Chua, 1986). Under the CAR 
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perspective, the society is an amalgamation of conflicting components and power systems 

that lead to inequalities in all aspects of social life. Therefore, the research emphasis is on 

investigating divisions of interest, conflicts and inequality that provide potential for 

radical change. The implication of this perspective to accounting and auditing research is 

for researchers to find understanding of, and explanation for problems in accounting and 

auditing practices through critical interpretation; a critical interpretation of individual 

accountants’ and external auditors’ narration of their actions and the meanings they attach 

to their actions. 

Consistent with the CAR perspective, this study employed a critically inclined GT 

strategy (Bohman, 1999; Gibson, 2007; Corbin and Strauss, 2008).  The strategy allowed 

for the researcher to be open minded in order to generate understanding that is data-

grounded, but with a critical focus on questioning and explaining the phenomenon under 

investigation (Laughlin, 1995; 2004; 2007; Jönsson and Macintosh, 1997; Dey, 2002; 

Gibson, 2007); through an approach that is ‘interpretative’ but does not simply assume a 

‘neutral’ position in its ‘sense-making process’ (Dey, 2002, p. 112). Extant literature 

indicates that the pragmatic nature of GT provides room for accommodating CT 

(Bohman, 1999; Gibson, 2007). In addition, Gibson (2007) argued that because of 

inherent limitations in both critical and interpretive research approaches, the adoption of 

some elements of both presents a new ground for theory construction. 

Therefore, adopting a critical interpretive approach, the researcher undertook research 

fieldwork at the NAOT and three public sector auditee sites in Tanzania. The fieldwork 

consisted of four visits, undertaken between December 2009 and September 2012.  

1.4 Thesis Structure  

This thesis comprises nine chapters, including this introduction chapter. Chapter two 

reviews the literature on PSA in order to highlight existing concerns of PSA researchers. 

It starts with the discussion of definitional issues for the two key concepts of the 

investigated phenomenon – ‘public sector’ and ‘auditing’. Chapter two also covers 

empirical studies on PSA. 

Chapter three discusses the context in which the current study was conducted and 

identifies the investigated research problem and questions. First, the chapter discusses the 
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public sector in Tanzania in order to highlight the position held by the NAOT with 

respect to other PSEs. Second, it presents the main research subject of this thesis, which 

is PSA in Tanzania. The discussion of PSA in Tanzania aimed to draw attention to issues 

of concern for the current study before stating the research problem and research 

questions. 

Chapter four is on the research methodology for this thesis. It discusses the philosophical 

assumptions in social sciences and their link to accounting research perspectives. It also 

describes the adopted critical interpretive approach. Adopting a GTM in collecting, 

organising and analysing field data helped to generate an interpretive understanding of 

PSA in Tanzania (Gibson, 2007; Locke, 2007; Corbin and Strauss, 2008). The approach is 

critical in that it strategically accommodates critical thinking in questioning and 

interpreting the researched (Jönsson and Macintosh, 1997; Dey, 2002; Kushner and 

Morrow, 2003; Gibson, 2007). The last part of chapter four presents the empirical 

research design and its implementation. 

Chapters five, six and seven present data analysis and empirical findings of this study 

using critically inclined GTM. They are the outcome of implementing the research 

strategy in chapter four. 

Chapter eight links the emergent theory in chapter seven with HCT and the existing 

empirical literature. The chapter achieves two aims. It uses some conceptualisations in 

HCT to reflect and extend the interpretation of the emergent theory. It also compares and 

contrasts the emergent theory with the relevant extant theoretical and empirical literature 

(Charmaz, 2006; Gibson, 2007). 

Chapter nine draws from other chapters in order to summarise the contributions made by 

this research and concludes the study. Contributions are in three broad areas, theoretical, 

methodological and practical recommendations relevant to Tanzania PSA. Theoretical 

contributions are mainly drawn from the emergent theory and methodological 

contributions are drawn from the research strategy adopted for this study. Chapter nine 

concludes the study by presenting a summary of the research. It also states the study’s 

limitations and recommends potential areas for future research in PSA. 
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CHAPTER TWO 
PUBLIC SECTOR EXTERNAL AUDITING 

2.1 Introduction 

This chapter reviews the literature on PSA and discusses concerns of PSA researchers. 

The chapter starts with the definition of ‘public sector’ followed by a literature review on 

what PSA is. Finally, a review of empirical studies in PSA is presented.    

2.2 Defining the Public Sector 

Defining the public sector is difficult because of the complexity involved in delineating 

its boundaries. However, literature indicates that the definition of ‘public sector’ can be in 

terms of source of funding, ownership and control, direction or regulation or to who 

social utilities and services are delivered (Broadbent and Guthrie, 1992; 2008; Polidano, 

2000). In addition the definition of what comprises a public sector depends on both 

‘context and ideological preferences’ of a specific country under consideration 

(Broadbent and Guthrie, 2008, p. 130). 

Broadbent and Guthrie (1992, p. 3) defined the public sector as that which is ‘composed 

of those public organisations which provide utilities and services to the community and 

which traditionally have been seen as essential to the fabric of our society’. The emphasis 

is on government ‘ownership’ and ‘control’ of public utilities and services through PSEs. 

The definition characterises PSEs as mainly not-for-profit entities, which depend heavily 

on government policy making and funding. The definition narrows the focus of public 

sector accounting and auditing to ‘probity, compliance and control’ of PSEs (Broadbent 

and Guthrie, 1992). However, the introduction of private sector management ideals like 

New Public Management (NPM) changed the features of a public sector (Pollitt, 1986; 

Hood, 1991). Improving public service delivery is no longer a matter of organisational 

‘ownership’ and ‘control’, but the process of public service delivery. Subsequently, 

Broadbent and Guthrie (2008) included this notion of service delivery in defining the 

public sector.  

In response to the changing needs and demands of the society, the development in 

defining the public sector as identified by Broadbent and Guthrie  (2008) is common in 

many countries, including Tanzania (see, for example,  Rugumyamheto, 2004).  
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2.3 PSA – Meaning and Types  

Generally, an accepted definition of auditing have proved elusive, contributing to the lack 

of a ‘precisely agreed’ audit definition, and ‘official definitions’ are viewed as mere 

‘idealisation, normative2 projections of hopes invested in audit practices’ without genuine 

‘expected’ outcome (Power, 1997, p. 4; Yoshimi, 2002, p. 21). Although some 

underlying general ideas and aims behind auditing practices between the private and the 

public sector may be the same, for example monitoring, control and accountability, PSA 

is viewed as very different from external auditing in the private sector. The differences lie 

in the areas of independence, mandate and focus, discretion to conduct audits, and forms 

of reporting and sources of funding (English and Guthrie, 1991; Nagy, 2001; English, 

2003; Power, 2003b).  

Extending Power’s (1997) ‘audit explosion’ argument, Pentland (2000) highlights the 

complexity of pinning down the meaning of PSA. Due to the existence of many forms of 

checks and verifications that use the term ‘audit’3, the audit definitional boundary is 

unclear. For example some countries’ supreme audit institutions (SAI) emphasise the 

similarities between ‘traditional auditing’ and ‘performance auditing’, while others 

characterise ‘performance auditing’ as a form of ‘evaluation’ that is clearly distinct from 

‘traditional auditing’ (Chelimsky, 1985; Rist, 1989; Barzelay, 1997). 

Furthermore, because of complex public sector accountability relationships, it is very 

challenging to set limits on the application of audit as a ‘control mechanism’ on one 

hand, and as a ‘set of techniques’ on the other (Pentland, 2000, p. 307; also see Nyman, 

Nilsson and Rapp, 2005, p. 124). However, based on principal-agent theory and citing the 

work of Flint (1988), Power (1997, p. 5) suggested that a starting point in defining audit 

boundaries is the existence of accountability relationships. Under the assumption that 

Power (1997) was right, Pentland (2000, p. 308), argued that ‘auditing can lay claim to 

any situation where there is a relationship of accountability between two parties’. 

Pentland (2000, p. 309) argued for phenomenological research approaches like 

ethnographic in ‘order to understand what is auditing and what it has become’.    

2 Power (1997, p. 4) suggested ‘defining auditing is largely an attempt to say what it could be’ and not what 
it is. 
3 For example, environmental audit, energy audit, education audit, medical audit, performance or value-for-
money audit, attest or financial audit, compliance audit, management audit, forensic audit, data audit, 
intellectual property audit, teaching audit, and technology audit (Power, 1997, p. 3)   
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Notwithstanding the problem of defining the term ‘audit’, particularly in the public 

sector, the classic financial auditing has commonly been defined as an ‘independent 

examination of, and expression of opinion on, the financial statement of an enterprise’ 

(Power, 1997, p. 4). According to Power (1997) financial auditing has a long history and 

as a model influences the design of other types of audit practices (p. 15) that have 

essentially emerged from the NPM movement (p. 91). It can be said, therefore, that the 

various types of PSA bear to varying degrees the characteristics of the traditional 

financial auditing. In Tanzania, PSA is defined as an examination, inquiry into, auditing, 

and reporting on the accounts of public authorities and other government institutions, 

including value-for-money auditing, by the Controller and Auditor General of Tanzania 

(CAGT) (Tanzania, 2001; 2008). 

There are various types of PSA (for example, see  Pentland, 2000). The precise meanings 

of these types of audit in terms of the processes involved and their objectives cannot be 

strictly determined, evolve over time and overlap each other (Carpenter and Dirsmith, 

1993; Goodall, 1995; Hillary, 1998; Power, 1997; Pentland, 2000; Lindeberg, 2007). For 

example, there is confusion over what is environmental auditing really is (Goodall, 1995, 

p. 30; Hillary, 1998, p. 74); is it not a form of compliance audit? (Maltby, 1995, p. 16; 

Vinten, 1996, p. 12). Is energy auditing a part of environmental auditing or a stand-alone 

audit practice, or both? (Hillary, 1998, p. 76; Yik et al., 1998). Is it not that quality audit 

is a form of performance audit? May it be considered as an umbrella term for such 

practices as academic audits and education audits (Jackson, 1996; Woodhouse, 2003), 

and medical audits (Shaw and Costain, 1989)? The meaning and role of medical auditing 

is also not clear (Shaw and Costain, 1989, p. 498; Power, 1997, p. 108). According to 

Radcliffe (1998, p. 378), while audit manuals, standards, and official statements 

distinguish between such ideas as efficiency and effectiveness, in practice external 

auditors tend to conflate these terms. They use them more to refer to their work in general 

than to describe matters with the nuances of meaning found in written statements. 

The preceding paragraphs have indicated the complexity in stating a precise meaning of 

‘external auditing’ in the public sector. For the purpose of this thesis, the focus was on 

PSA in general, and as a tool for control and accountability in the public sector. 
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2.4 PSA – Existing Models and their Use  

Features of audit systems and how SAIs function vary across countries and change over 

time (Pollitt, 2003). The reviewed literature cites three basic PSA models, namely the 

‘Napoleonic’ model4, the ‘Westminster’ model5, and the ‘Collegiate’ model6 (Dye and 

Stapenhurst, 1998; Stapenhurst and Titsworth, 2002; Santiso, 2006; Blume and Voigt, 

2007). These models represent institutional arrangements for organising PSA. The 

following paragraphs summarise these models in terms of their meaning and common 

features7. 

Napoleonic Audit Model 

The Napoleonic system is compliance-oriented and makes legal judgments on 

compliance with a country’s laws and regulations to ensure best spending of public 

resources by PSEs. According to Dye and Stapenhurst (1998), the system is normally 

staffed with a large number of judges who enjoy quasi-judicial powers, and confer a 

significant role to social objectives in determining what to examine. These collegiate 

courts of auditors are an essential part of a country’s judiciary system, have 

administrative authority and are independent of a nation’s legislative and executive 

branches (Stapenhurst and Titsworth, 2002; Power, 2003b; Santiso, 2006). Countries that 

use this audit model are European countries such as France, Spain, Italy, Portugal, and 

Turkey, Francophone countries in Africa and Asia, and several Latin American countries, 

including Brazil, El Salvador and Colombia. 

Westminster Audit Model 

In a Westminster model there is an independent Controller and Auditor General (CAG) 

that is personally responsible in auditing and making periodic audit reports to parliament 

(Dye and Stapenhurst, 1998). The system is collegial in nature and the CAG office is 

normally staffed with professional accountants and external auditors and technical 

experts. These professionals and experts, under the headship of the CAG, carry out 

auditing and report on financial statements and operations of PSEs, with less emphasis on 

4 Also known as the ‘Judicial’ or ‘Cours des Comptes’ (Court of Account) model. 
5 Also known as the ‘Anglo-Saxon’ or ‘Parliamentary’ or ‘Monocratic’ model. 
6 Also known as the ‘Board’ model. 
7 See taxonomy of PSA models in Appendix 1. 
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compliance than the Napoleonic model. The CAG office ideally acts as an auxiliary 

institution to the legislature, with a core constitutional function, serves no judicial 

function but, when warranted, its findings may be passed to legal authorities for further 

actions (Stapenhurst and Titsworth, 2002; Scott, 2003; Santiso, 2006). This model and its 

variations are found in the United States, the United Kingdom and most Commonwealth 

countries (e.g. Australia, Canada, and India, many sub-Saharan African countries, the 

Caribbean, and the Pacific). The model is also found in other European countries such as 

Ireland and Denmark, and Latin American countries such as Peru and Chile. The 

Tanzania governance system and its PSA historical trajectory and institutional traditions 

has very much been influenced by the Westminster model (Lienert, 2007). 

Collegiate Audit Model 

The Collegiate model is similar in nature to the Westminster model in the sense that there 

is a small board that is headed by a chairman who is in effect the CAG. The system is 

basically collegial, and its main addressee is the parliament (Dye and Stapenhurst, 1998, 

p. 6; Blume and Voigt, 2007, p. 11). The main difference between the ‘Westminster’ 

model and the ‘Collegiate’ model is that in the latter the ultimate audit responsibility lies 

with the board, not a single person. According to Santio (2006) the board acts as a 

decision-making agency of the government, without jurisdictional authority. The model is 

prevalent in Asian countries including Indonesia, Japan and the Republic of Korea, some 

European countries, including Germany and the Netherlands, and Argentina and 

Nicaragua. 

2.5 Empirical Studies on PSA 

PSA is an area that provides a range of opportunities for research. Extant literature shows 

empirical studies employing varying methodological approaches and focusing on 

different issues in PSA. Issues covered in the existing studies include the emergence of 

PSA technologies (for example Power, 1997; Radcliffe, 1998; 1999; Guthrie and Parker, 

1999; Olson, Humphrey and Guthrie, 2001; Dedoulis and Caramanis, 2007), the role of 

SAIs and PSA (for example Pallot, 2003; Pollitt, 2003; English, 2007; Jacob and Jones, 

2009; Liyanarachchi, 2009; Skærbæk, 2009), and PSA effectiveness and limitations (for 

example Bowerman, Humphrey and Owen, 2003; Blume and Voigt, 2007; Kayrak, 2008; 

Radcliffe, 2008; Yang, Xiao and Pendlebury, 2008; Skærbæk, 2009). 
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The purpose of this section is to provide a review of the literature and highlight issues of 

concern for PSA researchers, the methods used in these studies, and to establish any gaps 

in theory and methodological approaches that this thesis will attempt to fill. The review is 

in four parts. The first three parts cover the issues identified above, and the final part is a 

review of empirical studies and other relevant literature on PSA that are specific to 

Tanzania. 

2.5.1 Emergence and Existence of PSA Technologies 

The background to the emergence of PSA technologies like efficiency auditing can be 

understood, it is argued, through the analysis of historical events related to governments’ 

‘change programmes’ (Radcliffe, 1998; 1999; Guthrie and Parker, 1999; Dedoulis and 

Caramanis, 2007). Radcliffe (1998; 1999) argued that PSA technologies like efficiency 

auditing draw their meaning through experts like external auditors applying their 

professionally lived experiences to make sense of the world, but at the same time 

concerning themselves with the wider discourse regarding the ‘perceptions and spirit’ of 

the ‘society’ of the time. It is the external auditors themselves influencing the actual 

meaning of PSA, for example, through developing ‘agreed upon knowledge’ of what is 

efficiency auditing, and how it is carried out and reported (Radcliffe, 1998, p. 405; 1999, 

p. 335). Therefore, in order to understand PSA, one requires an understanding of the 

‘lived experience’ of external auditors.  

Appearing to support the observations made by Radcliffe (1998; 1999), Guthrie and 

Parker (1999, p. 311) found that performance auditing is an easily influenced social 

construct. It is not a ‘definitive performance review technology’, and its conceptual 

components are contestable, being included or excluded by various groups that are 

concerned with or have interest in SAIs’ activities. Simply put, auditing exists as a 

product of social and political processes (Degeling, Anderson and Guthrie, 1996). 

Studying the relationship between the state and the audit profession, Ballas (1998) and 

Dedoulis and Caramanis (2007) challenge the concept that the emergence of auditing 

bodies in emerging economies was influenced by the ‘dominant Anglo-American 

paradigm’. Dedoulis and Caramanis (2007) show that the Greek institution of auditing 

developed as a means of better serving state policy priorities, which were for public 

rather than for market purposes, and that it was not always the case that auditing 
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development in emerging economies followed the ‘western model’ (Dedoulis and 

Caramanis, 2007, p. 409). More specific, Ballas (1998) pointed to the view that the 

establishment of the auditing profession in Greece was aimed to further government 

interests by using auditing practice as an instrument of economic and political control, 

and a legitimising device of the government (Ballas, 1998, p. 733).  

Using a theoretical framework derived from public policy literature, Jacobs (1998) 

explains the emergence of VFM auditing in New Zealand, its relevance and changing 

roles as a result of competing policy solutions (Jacobs, 1998, p. 347). Jacobs (1998) 

argued that the changing nature of accounting and auditing technologies is an indication 

that accounting and auditing are not inevitable. Their existence and continued use 

depends on them being (re)presented as ‘solutions’ to the ‘problems of the day’, how the 

‘problem of the day’ is defined, and availability of a change opportunity (Jacobs, 1998, p. 

357).  According to Jacobs’ (1998) observation, unless the roles of accounting and 

auditing technologies like VFM auditing are redesigned in a way that is ‘perceived’ to 

provide ‘solutions’ for the changing social, political and economic ‘problems’, they will 

not survive. 

From the literature review in this section, the terms used to describe PSA technologies 

may, in real terms, represent different audit practices in different countries. Although 

changes in the macro-environment factors like politics and the economy influence the 

emergence of PSA technologies and their existence, external auditors have a major 

influence in shaping the actual PSA, if they choose to do so.  

2.5.2 The Role of PSA 

The official version of the ultimate role of PSA may appear straightforward and 

appealing to society. This role has conventionally been associated with SAIs acting in the 

‘public interest’. For example, SAIs are documented as controllers (enhancing 

transparency and accountability) and management consultants (catalyst for change and 

improvement). They are also magistrates or judges (pronouncing actions’ legality and 

deciding the extent to which conformity to formal procedures and requirements have 

been achieved) and researchers (unearthing, creating and disseminating new scientifically 

tested knowledge about PSEs’ operations) on behalf of the parliament (Pollitt and 

Summa, 1997, p. 331; Pollitt et al., 1999, p. 106; Morin, 2003, p. 22; Pollitt, 2003, p. 
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164). However, whatever that ‘public interest’ is, empirical literature on the role of PSA 

or its realisation provides what seems to be contradictory evidence. This section discusses 

this literature, with the aim of highlighting these contradictions. 

2.5.2.1 Complexity, Contingency and Contradictory Nature of PSA 

The literature provides evidence that the role of PSA is complex, contingent, and 

contradictory (Barzelay, 1997; Pollitt and Summa, 1997; Humphrey, 2001; 2002; Morin, 

2001; 2003; Skærbæk, 2009). 

Barzelay (1997) found that SAIs with performance auditing mandate face a strategic 

choice of whether to conduct the ‘evaluative reviews’ in a ‘machine-like’ or ‘rule-

governed’ auditing style or in a way that emphasises achievement of performance 

improvement in their auditees. The choice depends on the nature of the relationship 

between a SAI, the parliament and the government (p. 254). Following on Barzelay 

(1997) it can be said that understanding actual SAIs’ practices require one to investigate 

how SAIs relate to other stakeholders in how they choose their audit strategies. The 

challenge, however, is that these relationships are complex. 

Studying the role of the UK Audit Commission, Humphrey (2001; 2002) found that the 

Commission strategically used a blend of ‘quasi-scientific approaches with socio-political 

reforms to justify the value of its role to both the LGA and the central government’ 

(Humphrey, 2001, p. 19). In addition, it is argued that the role of ‘representing the people 

and reforming LGA’ is ‘complex, contingent and contradictory’, and depends both on its 

use value to the central government and the structures and cultures of LGA (Humphrey, 

2002, p. 59). What appears to be certain, however, is the colonisation of LGA into the 

demands of auditing, inspections and reviews of the Commission acting as a central 

government agent for shaping the structure and culture of LGA (Humphrey, 2002, p. 50). 

Morin (2001; 2003) observed that VFM audits created ‘complex relationships amongst 

participants, involved perceptions of reality, power relations and the reactions of both 

external auditors and auditees were unpredictable’ (2001, p. 115). While the role of SAIs 

as controllers was found to be more realistic to auditees than the role of catalysts of 

change and improvement (2003, p. 20), she was not able to establish the credibility of 

SAIs achieving both roles (2003, p. 28). In a more recent study by Skærbæk (2009), the 
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same finding on the conflicting roles of SAIs is documented. In Skærbæk (2009) external 

auditors faced problems in working with two identities, as both ‘modernizers’ and 

‘independent external auditors’ of a PSEs. The two roles, or the term used by the author, 

identities, were observed to conflict with each other (Skærbæk, 2009, pp. 9, 16). 

2.5.2.2 Safeguarding Public Interests 

There are studies that provide either empirical evidence or normative arguments that 

SAIs, while practicing their constitutional mandates, safeguard public interests during 

and after public sector reforms (Hodges and Wright, 1995; Leeuw, 1996; Funnell, 2003; 

Pallot, 2003). For example Hodges and Wright (1995) examined how the NAO activities 

contributed to the successful privatisation process in the UK. The study found that the 

UK NAO contributed to the success in two ways. First, by highlighting the problems 

during the privatisation process, the UK NAO helped to achieve better privatisation 

results. Second, through learning process, subsequent privatisations were able to correct 

the mistakes that occurred during previous privatisations (p. 168). 

Leeuw (1996) presents three arguments, which indicate that performance auditors can 

contribute to achieve effectiveness and efficiency in NPM practices. These are 

performance auditors’ ability to ‘distinguish (government) policy ambitions and 

intentions from actual realisation, unravel NPM unintended consequences like “cream-

skimming” and provide solution to the problem of “mimetic isomorphism” during NPM 

adoption and implementation’ (Leeuw, 1996, p. 93). Funnell (2003) and Pallot (2003) 

had the same view that SAIs can play an important role in safeguarding public interest. 

Funnell (2003) found that in achieving NPM reforms, governments redefine 

accountability relationships in such a way that constitutional accountability may be 

jeopardised. However, he also noted the possibility of SAIs ensuring the upholding of 

public interest against negative effects of weakened constitutional accountability of the 

government to the public (Funnell, 2003, p. 123). Also Pallot (2003, p. 151) provided 

evidence that is contrary to the view that SAIs only legitimises government reformation 

agenda. This study shows that the studied SAI challenged the reforms in such a way that 

upheld public interest. 

It is also argued that given genuine independence, SAIs can prevent, deter and detect 

corruption (Kimbro, 2002; Kayrak, 2008).  However, the argument that the current state 
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of accounting and auditing practices, both in the private and public sectors, can genuinely 

engage in the fight against corruption is challenged by Everett, Neu and Rahaman (2007). 

They challenge the orthodox mentality that accounting involvement in the fight against 

corruption is relatively unproblematic. They adopt the radical mentality that views 

current public sector accounting and auditing practices as not helping corruption victims8. 

They also argue for the accounting and auditing profession, as represented by the 

International Federation of Accountants (IFAC) and the INTOSAI9 to ‘effect an 

alternative form of economic accountability, one that is more attuned to the needs of 

corruption’s real victims (Everett, Neu and Rahaman, 2007, p. 535).  

2.5.2.3 Re-Appraisal, Change and Democratic Accountability 

Other studies found that PSA played a critical role in the (re)appraisal of conduct and 

operations, and in a way that improved the performance of PSEs. Also SAIs act both as 

‘change-for-better’ agents for the public, and as champions of democratic accountability 

(Giroux and Shields, 1993; Roberts and Pollitt, 1994; Lapsley and Pong, 2000; Johnsen et 

al., 2001; Percy, 2001; Morin, 2004; 2008; Skærbæk, 2009).  

Some studies have argued that the proper use of PSA as a monitoring technique can lead 

to enhanced democratic accountability and superior governmental performance (Giroux 

and Shields, 1993; Roberts and Pollitt, 1994). In relation to accountability and 

performance improvement, VFM audits are particularly argued to be ‘useful rational 

public management tools’ that provide a mechanism that ‘force a re-appraisal of conduct 

and operations’ of PSEs (Lapsley and Pong, 2000, p. 563; Johnsen et al., 2001, p. 591).  

However, the observation that PSA can enhance democratic accountability and thereby 

governance performance (Giroux and Shields, 1993; Roberts and Pollitt, 1994) 

contradicts findings that emphasise that ‘managerial performance’ may be achieved at the 

expense of ‘democratic accountability’ (Pollitt and Summa, 1997). Furthermore, studies 

that are more recent indicate that performance auditing remains a contestable activity and 

its reliability continues to be uncertain (for example Tillema and Ter Bogt, 2010; Funnell 

and Wade, 2012)   

8 According to Everett, Neu and Rahaman (2007), the victims of corruption are the poor, indigenous people 
and women. 
9 INTOSAI is an international umbrella organisation that provides an institutionalised framework for the 
external government audit community, extracted from http://www.intosai.org/about-us.html, accessed on 
5th October 2013, 22:55 hours. 
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2.5.2.4 Legitimisation of Governments and Maintenance of Social Stability  

For decades now the argument that SAIs and their performance of PSA work for the 

better of the public sector has been challenged in different ways (for example, see 

Degeling, Anderson and Guthrie, 1996; Power, 1997; Radcliffe, 1997; English, 2007; 

Jacob and Jones, 2009; Liyanarachchi, 2009; Tillema and Ter Bogt, 2010; Funnell and 

Wade, 2012). There are two key criticisms of the role of PSA; the first is that the inherent 

features of PSA work in such a way that does not really achieve the goal(s) they purport 

to achieve, as discussed in this subsection. Second, there are external factors that limit the 

realisation of intended outcome of PSA as discussed in the following Subsection, 2.5.3.  

It is argued that the emphasis on financial aspects of public sector operations which is 

inherent in PSA serves to ‘colonise’ other aspects of government operations (Degeling, 

Anderson and Guthrie, 1996). When financial and economic rationalities are imposed on 

PSEs, economy and efficiency may be achieved at the expense of equality, accessibility, 

service appropriateness and client empowerment (Degeling, Anderson and Guthrie, 1996, 

p. 45). This may in turn defeat the whole purpose of achieving performance and 

improvements in the provision of public sector services and a better life for the public. 

Baber’s (1983) study provided evidence of political motive for conducting PSA. The 

study found that political competition increases the supply of PSA (Baber, 1983, p. 226). 

Radcliffe (1997) used Weber’s notion of formal and substantive rationalities to provide 

evidence of how these rationalities influence the role of PSA. He argued that as external 

auditors’ formal rationality is limited because traditionally the role of politics lies outside 

the mandate of SAIs, external auditors may ultimately be bound to act in a way that 

merely legitimises ‘substantively rational political actors’ (Radcliffe, 1997, p. 362). This 

view seems to be consistent with Funnell’s (1998, p. 437) observation that ‘state auditing 

is a political activity first and foremost, as opposed to merely a neutral, un-contentious 

technical practice’. That is why (it can be said) Power (1997) argued that SAIs play a 

major role in creating government legitimacy and social stability. According to Pentland 

(1993), external auditors learn how to ‘give comfort’ and auditing is a process of ‘giving 

comfort’ at the micro-level, which in turn makes possible its macro-systemic function of 

legitimation. 
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In general, the accounting profession may play a colonising role, legitimating and 

rationalising exploitative relationships in the public sector (Rahaman, Lawrence and 

Roper, 2004; Oakes and Berry, 2009). However, the colonisation role of accounting may 

affect developed and developing countries differently. While the role of accounting and 

auditing in the developed world may play a ‘constitutive’ and ‘transformative’ role, 

studies indicate that in the developing world the role may simply be ‘reproduction’ and 

‘representation’ of the status quo of existing political hegemonies (Goddard, 2002, p. 

659; Alawattage and Wickramasinghe, 2008, p. 293)10. 

2.5.3 SAIs Effectiveness and Limitations in PSA 

The effectiveness of SAIs’ and PSA practices is influenced by a number of factors 

(Bowerman, Humphrey and Owen, 2003; Nyman, Nilsson and Rapp, 2005; Santiso, 

2006; 2007; Kayrak, 2008). The political climate and the relationship between a 

country’s government and her SAI may be structured in such a way that it endangers the 

capacity of the SAI to operate independently and hence weakens its effectiveness 

(Bowerman, Humphrey and Owen, 2003; Yang, Xiao and Pendlebury, 2008). The 

independence of SAIs in terms of financial, organisational, operational and functional 

capabilities is identified by Kayrak (2008) as a critical factor if SAIs are to be effective in 

contributing towards enhanced accountability, performance improvement and the fight 

against corruption. The linkage between parties that are involved or have interest in the 

auditing process, its output and outcome is also critical (Nyman, Nilsson and Rapp, 2005; 

Santiso, 2006; 2007). 

Studying the role of PSA in a developed country LGA, Nyman et al. (2005) found that 

the link between external auditors, elected officials and civil servants was not clear and 

therefore limited the effectiveness of PSA as an accountability improvement mechanism. 

Santiso (2006) found that the dysfunctional link between SAIs, legislature and the 

judicial system (structural factors) in developing countries limited the effectiveness of 

SAIs. However, the differences in SAIs’ independence, mandate, implementation records 

and the organisational or audit model were not enough to explain the economic effect of 

10 According to Goddard (2002, p. 659) the public sector can be ‘seen as a set of hegemonic institutions 
whose primary purpose is to maintain a consensus within society but also maintain the dominance of one 
social group’ and that the ‘accounting profession can be understood as one of these hegemonic institutions 
in the civil society’. 
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SAIs’ auditing practices in Blume and Voigt (2007; 2011)11. Using a cross-country study 

of up to 40 countries, Blume and Voigt (2007; 2011) assessed the economic12 effects of 

SAIs. Their findings cast doubt on the genuine usefulness of SAIs and even questioned 

whether SAIs were becoming ‘superfluous’ institutions (Blume and Voigt, 2007, p. 25)13. 

Bowerman, Raby and Humphrey (2000) and Humphrey and Owen (2000) extended the 

debate on the reality of the ‘audit explosion’ and the ‘audit society’ thesis in Power’s 

(1997) The Audit Society: Rituals of Verification. Bowerman, Raby and Humphrey 

(2000) found the real meaning of the ‘audit society’ was not clear and identified public 

sector concerns that limits the effectiveness of PSA, or renders the role of PSA 

problematic. The concerns that weakened the credibility of the PSA function in the UK, 

according to Bowerman, Raby and Humphrey (2000) were ‘weak coordination of the 

audit function, limited public visibility of audit findings, PSA role in questioning public 

policy matters was problematic, and the confusion as to who was actually the audit client’ 

(Bowerman, Raby and Humphrey, 2000, p. 72; also see Hodges and Wright, 1995, p. 

168). Humphrey and Owen (2000) argued that ‘audit’ is not as powerful as suggested by 

Power (1997). In their view, the power of audit is by default, derived from the ‘decline in 

other values and modes of organisation’ and that more emphasis on the ‘audit society’ 

thesis should be on the broader picture, the ‘society’, than ‘audit’ practices (Humphrey 

and Owen, 2000, p. 47). 

Building from his earlier research (i.e. Radcliffe, 1998; 1999), Radcliffe (2008) used a 

critical ethnographic approach to examine the consequences of public sector auditors’ 

upholding of ‘public secret’14 in performance auditing. He found two key results of the 

pragmatic approach used by SAIs in performing their functions; the first is the failure to 

challenge social boundaries. Second, was the upholding and maintaining ‘public secret’, 

11 Santiso (2006, p. 100, 103) also found the selection of audit model did not determine SAIs’ effectiveness. 
12 The group of economic variable were fiscal policy, government effectiveness and productivity. 
13 The only exception and arguably paradoxical finding was that countries with SAIs structured in a court 
audit model were more likely to have higher perceived corruption levels than countries adapting the other 
audit models (Blume and Voigt, 2007, p. 20).  
14 He used the analysis of ‘public secret’ (‘knowing what not to know’) and related concept of defacement 
as found in Taussig (1999). Taussig (1999) defined public secret as a shared repression of generally known 
information but for one reason or another, cannot easily be articulated or spoken.  He argued that this sort 
of knowledge (‘knowing what not to know’) is the most powerful form of social knowledge (pp. 5, 50). 
Some of the things may be considered so ‘publicly secret’ that even the appearance of ‘knowing them’ 
must be avoided, and people ‘know they must not know’ (p. 131). Radcliffe (1998, 1999, 2008) suggested 
that ‘public secret’ influences how auditing is practiced in the public sector where ‘public sector auditors 
express audit findings with care so as to work within prevailing discourses’ (Radcliffe, 2008, p. 99). 
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which had unfavourable consequences on the value of audit findings as they become 

questionable (Radcliffe, 2008, p. 122). He concludes, however, that opportunities and 

powers to ‘deface public secrets’ are available for all parties involved (i.e. SAIs, auditees, 

and the public) and lie within their ‘own value systems and world view’(Radcliffe, 2008, 

pp. 123, 124). Responding to Radcliffe’s (2008) critical findings that external auditors 

learn to, and maintain public secrets  to legitimise their role to the government of the day, 

Funnell (2011) appears to be sympathetic of external auditors and their role, which may 

be constitutionally and institutionally bounded. Funnell (2011, p. 714) argued that ‘rather 

than keeping secrets, the contents of external auditors’ reports may instead reflect the 

constitutional and institutional limitations in which external auditors must work’. 

The effectiveness of VFM auditing is also challenged by Lapsley and Pong (2000). 

Although the participants in this study, who were a group of VFM auditors and experts – 

‘modernizers’ supported the observation that VFM auditing had an impact on the 

operations of PSEs, Lapsley and Pong (2000) found some arguments in favour of VFM 

audit critics – ‘problematizers’. They found ‘determination of VFM to be problematic, 

challenging and messy’ as it is limited by such matters as ‘the quality of information 

available, available performance indicators’ reliability, perceptions on what makes a 

‘quality public service’ and how it is properly assessed (Lapsley and Pong, 2000, p. 563). 

2.5.4 Empirical Studies and Other Literature on PSA in Tanzania  

Empirical studies on PSA in Tanzania are lacking. A review of literature on Tanzania is 

therefore limited to just a few studies, which directly or indirectly cover some aspects of 

PSA in Tanzania. On the historical account, Lienert (2007) documented that Tanzania has 

its PSA and accountability framework rooted in and inherited from the UK. The 

implication is that the constitutional and institutional framework of Tanzania’s PSA has 

its origin in the Westminster model. 

In an ethnographic study, Kelsall (2003) investigated the meaning and effectiveness of 

two different modes of accountability mechanisms and their potential for co-existing in 

one and the same local governance framework in Tanzania.  The first was an indigenous 

‘pot-breaking’ practice, ‘a public and powerful form of cursing’ in Northern Tanzania 

that is used to punish misdeeds committed by members of society, and the second is the 
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local government external audit conducted by the NAOT (Kelsall, 2003, pp. 177, 188)15. 

He found the ‘traditional-pot-breaking’ to be a genuine bottom-up and grass-roots form 

of accountability that was enigmatically effective in holding people to account for their 

action (Kelsall, 2003, p. 196). The study argues that ‘western’ audit effectiveness is also 

mysterious and the ‘creation of faith and trust’ on its ability to enhance accountability is 

crucial as it is for the ‘pot-breaking’ practice (Kelsall, 2003, p. 197). Although the 

indigenous form of accountability is unlikely to be instituted into the formal government 

system in Tanzania as it contradicts the ‘rational, scientific’ world view, the study 

concludes that the two forms are likely to coexist in the local social and political life in 

Tanzania (Kelsall, 2003, p. 198). 

Other studies have associated problems in monitoring the performance of executive 

agencies and failure of various public sector reform undertakings with a weak national 

audit environment, such as existed in Tanzania at the time (Caulfield, 2002; Rønsholt et 

al., 2003; Lawson and Rakner, 2005; Ronsholt and Andrews, 2005). For example 

Rønsholt et al. (2003, p. 2) mentioned the introduction of performance auditing in the 

public sector, and argued that the effectiveness of a ‘results oriented budgeting’ system in 

Tanzania is limited by, among other things, ‘public expenditure auditing practices that 

still pay little attention to results’. While the introduction of VFM auditing is argued to 

target achievement of both efficiency and effectiveness in public service delivery, the 

weak NAOT capacity was claimed to be the major reason for little achievements 

(Rønsholt et al., 2003, p. 27). 

The role of PSA in enhancing accountability in Tanzania’s public sector is also 

recognised by Lawson and Rakner (2005), who recommended that strengthening 

parliamentary role requires improvement in PSA. Using a case study approach, Wang and 

Rakner (2005) stressed the critical role of SAIs and their ability to safeguard public 

interest if they can be facilitated and allowed to independently perform their mandate. 

However, they also argued that the introduction of performance auditing in Tanzania, 

Uganda and Malawi while these countries were still struggling to carry out the traditional 

types of audits such as financial and compliance audits, demanded a critical examination 

(Wang and Rakner, 2005, p. 16). 

15 This study is positioned alongside other studies in anthropology which ‘seeks to unsettle the conceptual 
boundaries between the “traditional” and the “modern”, the “rational, scientific” and the “irrational, 
unscientific”’ (Kelsall, 2003, p. 175). 
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In a rather interesting and successful strategy, non-governmental organisations (NGOs) in 

Tanzania were found to influence, in a way that appealed to them, the GoT initiative to 

legally establish a formal financial and accountability mechanism for NGOs activities in 

Tanzania (Goddard and Assad, 2006). The NGOs questioned the ‘moral authority’ or 

‘legitimacy’ of the government to demand a level of accountability which it was itself not 

able to deliver (Goddard and Assad, 2006, p. 393). Though a study of NGOs, the 

‘legitimising role’ of SAIs’ activities was again highlighted by Goddard and Assad 

(2006). In a study by Gasper (2006) a contradiction can be noted between the perceived 

‘trust to the NAOT auditors’ and ‘usefulness of the NAOT audit reports’. On one hand, it 

was observed that MPs did not trust either the NAOT auditors or the LGA executives 

because of perceived collusion between them in hiding the truth about LGA financial 

affairs. On the other hand, LGA executives were or were not trusted by MPs on the basis 

of unqualified or adverse NAOT audit reports respectively (i.e. perception of NAOT 

reports’ usefulness) (Gasper, 2006, pp. 128-9). One notable contradiction is in what ways 

external auditors were not trusted while their audit reports remained useful tools of 

accountability, performance improvement and for the fight against corruption. 

Apart from the above studies, published empirical studies on PSA in Tanzania are 

lacking. The recent organisational and operational changes that have taken effect in the 

Tanzanian PSA environment, coupled with a lack of studies opens up research 

opportunities in this area. This study aims to contribute towards filling this gap and add to 

the understanding of PSA in Tanzania. 

2.6 Chapter Reflections and Conclusions 

This chapter reviewed the literature on PSA and described areas of concern to PSA 

researchers. The literature review shows that there is a need for further investigation on 

PSA (Humphrey and Moizer, 1990; Kirkham, 1992). This is because, apart from the few 

existing studies on this subject relative to its importance and complexity, most of these 

studies are from developed countries. In addition, the study of PSA requires 

contextualised approaches which bring an understanding of the phenomenon that is 

meaningful to participants in given settings. This is because influences to PSA like 

power, relationships, choices and culture are different between governments, and hence 

they may differently affect the identification and actual realisation of PSA potentials.  
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CHAPTER THREE 
PUBLIC SECTOR EXTERNAL AUDITING IN TANZANIA 

3.1 Introduction 

This chapter discusses PSA in Tanzania and highlights the NAOT’s position in relation to 

other PSEs. It also identifies the research problem and initial research questions.   

3.2 Defining the Public Sector in Tanzania 

There is no general explicit official definition of what constitutes public sector in 

Tanzania. Various laws use the term ‘public sector’ to mainly refer to that part of the 

economy where the government is directly or indirectly involved in providing goods and 

services to the public. For example, the interpretation section of the Public Service Act, 

2002 does not define what ‘public service’ is, but defines a ‘public servant’ as ‘a person 

holding or acting in a public service office’. ‘Public service office’ is defined as ‘a paid 

public office in the United Republic of Tanzania (URT) charged with the formulation of 

government policy and delivery of public services ...’ (Tanzania, 2002, Section 3). The 

PAA2008 defines a public officer as ‘a civil servant employed by the Government or any 

officer of a Government authority, public authorities and other bodies’ (Tanzania, 2008, 

Section 3). In addition, a public authority is defined as a body of persons, corporate or 

otherwise, established by or under any written law other than the Companies Act, whose 

functions are of a public nature and are exercised in furtherance of the public policy 

determined by the Government (Tanzania, 2001). 

Therefore, the public sector is that part of the economy, which comprises of entities 

involved in the formulation and furtherance of public policy and delivering of public 

goods and services. The focus is on the key elements of what has traditionally been 

considered the public domain; ministries, departments and units within the central and 

local governments. As in Broadbent and Guthrie (1992; 2008), apart from the central 

government and local government authorities (LGAs), two other components of the 

public sector can also be identified in Tanzania (see Figure 1). The first are public 

institutions mainly funded through taxation and other public finance sources. These are 

not-for-profit statutory institutions under direct government control. The second 

component comprises profit-making public corporations predominantly funded by private 
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finance via institutional and individual shareholders, but linked to the government via 

government shareholding and quasi-government regulators.  

 

Figure 1: Public Sector Domain in Tanzania 

Source: Adapted from Broadbent and Guthrie (2008, p. 135, Figure 2)  

In summary, the public sector in Tanzania consists of four categories of PSEs. These are 

the central government, LGAs, public institutions, and public corporations. According to 

the NAOT, public institutions and public corporations are collectively termed ‘Public 

Authorities and Other Bodies’ (CAGT, 2009c). Currently all PSEs are subject to 

independent external audit by the NAOT, which was the main research field for this study 

(Tanzania, 2000; 2001; 2008). 

Other research field included were two ministries and one LGA. Public corporations and 

public institutions were not included in the research field for two main reasons. First, the 

profit-making nature of public corporations was not part of the context in which the 

current study aimed to investigate the PSA phenomenon. Second, given the interpretive 

approach adopted in this study and the time limit within which this PhD project was to be 

completed, it was not feasible to include public institutions. The following paragraphs 

provide a brief description of the central government and LGAs.  

The Tanzania Central Government 

The Public Sector Central 
Government 

Local Governments 

Public Institutions 
[including the NAOT] 

Public 
Corporations 

Funding – equity/subsidies 

Accountability – shareholding/regulation 
Funding – grants/taxation/fees 

General Public  Key: 

Public Accountability 
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The central government of the URT is the highest tier of public sector governance in 

Tanzania, with its power and authority normally applied to the whole country. The central 

government comprises of ministries, independent departments, and executive agencies, 

regional administrative secretariats, embassies and missions and donor-funded projects 

(CAGT, 2009a). Under the Tanzania Constitution, the central government is responsible 

for such matters as defence and security, foreign affairs, finance, citizenship, commerce 

and industry, transport, posts and telecommunications, and health and education. 

Ministries, which are the highest bodies in the URT administrative machinery, carry out 

these responsibilities. Each ministry is headed by a minister who is responsible for 

planning, implementing, coordinating and enforcing government policies and all related 

matters under the portfolio of the ministry (Tanzania, 1997). Research fieldwork for the 

central government as an auditee included two ministries (Ministries CG-1 and CG-2). 

Local Government Authorities in Tanzania  

The history of LGAs in Tanzania dates back to 1926 when the enactment of the Native 

Authorities Ordinance (Cap. 72) established the Native Authorities. After independence 

in 1961, the then Tanganyika government abolished the Native Authorities and created a 

new local government structure covering the whole country. Subsequently these LGAs 

failed to serve the public as intended. In 1972, the government abolished LGAs and 

replaced these with direct central government control. The main reasons cited for LGAs 

failure included meagre financial resources available compared to the assigned 

responsibility for public services provision, lack of qualified personnel, gross 

mismanagement of funds, inability to run and maintain infrastructure constructed by the 

central government and poor relationship between LGAs staff and councillors16. The 

emergence of political competition and the resulting threat to the one-party state, that 

existed then, has also been cited as another reason for the abolition of councils in 1972 

(Lienert, 2007, p. 13) . Effectively, the central government’s sole control of the public 

sector lasted from 1972 to 1984 when constitutional amendments were made which 

reinstated power to the people (Tanzania, 1997, Articles 8, 145 and 146). 

16 See http://www.pmoralg.go.tz/menu-data/about-us/history/index.php (visited on 5th October 2013, at 
12:43 hours).  
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The URT Constitution of 1977 establishes a LGA in each region, district, urban and rural 

areas. In 1982, several Local Government Acts were enacted by the parliament; which 

established city, municipal, town and district councils and devolved political, financial, 

and administrative powers to them. LGAs are responsible for public services like the 

provision of primary school education, health services, livestock and agricultural 

services, maintenance and construction of infrastructure, waste and environment 

management, economic empowerment through training and provision of soft loans and 

premises for small-scale traders, and water supply services. 

In order to meet their obligations LGAs are empowered to raise their own revenues from 

a variety of sources as identified in the Local Government Finance Act, 1982. Normally 

spending responsibilities in LGAs far exceed own revenues, resulting in large central 

government transfers to LGAs. As the key part of the public sector, one LGA formed part 

of the research field. The inclusion of this LGA was to provide a local government 

context in the investigation to understand the role of PSA.  

3.3 Brief Background to External Auditing in Tanzania’s Public Sector 

Since independence (1961), Tanzania’s PSA has operated within three phases of 

institutional frameworks. These are the colonial-inherited Exchequer and Audit 

Department (E&AD), the Tanzania Audit Corporation (TAC), and the NAOT.17 Current 

laws and procedures governing PSA in Tanzania have their origins before 1961. In 1961, 

the E&A Ordinance of 196 (E&AO1961) was enacted to manage and regulate public 

finances and the PSA function. The E&AO1961 was largely based on the UK E&AD 

Act, 1866 and for the first time established the CAGT office and powers (Lienert, 2007). 

In the 1990s the GoT embarked on a range of public sector reforms, which included 

reforms in public sector financial management systems (Therkildsen, 2000). The aim was 

to establish systems that would enhance and facilitate good governance. One such system 

introduced in the period 1998-2000 was an Integrated Financial Management System 

(IFMS). This led to the enactment of the PFA2001 in February 2001, which replaced the 

E&AO1961 and its role. The PFA2001 and related regulations came into force with 

effect from 1 July 2001.  

17 See Appendix 2 for a summary of the historical background of PSA in Tanzania, which shows these 
three phases. 
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Despite this, the PFA 2001 and its new financial regulations brought little structural 

change. It retained several key features of the replaced E&AO1961; for example, the 

inclusion of public finance and PSA matters in a single law. The PFA2001 provided for a 

wider PSA scope to the CAGT, including the mandate to conduct external audits in the 

central government, LGAs, public institutions and corporations. Because of the limited 

capacity of the NAOT in terms of technical, financial and human resources, it took some 

time for the CAGT to start external auditing in public institutions and corporations. 

In recent years, the NAOT has been a beneficiary of significant investments for donors 

and the government. A good example is the NAO Development Project (NAODP). The 

project, which started in July 2004, is jointly funded by the government, the Swedish 

International Development Agency (SIDA) and the Swedish National Audit Office 

(SNAO). Phase III of the project was launched on 26 February 2013. Table 1 provides a 

summary of the main aims and the amount of money invested in this project to date. 

Table 1: National Audit Office Development Project 

Phase Amount Main achievements/plans No. Period Main Aim 

I July 04– 
Feb. 08 

Assist Parliament 
and citizens in 
controlling and 
understanding 
how public funds 
are collected and 
spent 
 

11.3bn/= 

• Establishment of performance and 
specialised division 

• Introduction of methodology and 
documentation of audit procedures 

• Capacity building through training and 
provision of IT equipment 

• Introducing a modern risk-based approach 
to the financial audit 

II March 08 
– Dec. 12 

Enhance NAOT’s 
capacity to foster 
accountability and 
provide timely 
and high quality 
audit reports 

7.6bn/= 

• Establishment of PAA2008 (enhanced 
NAOT independence and broadened audit 
scope) 

• Development of Regularity Audit manual 
in accordance with international standards 

• Eleven (11) high quality performance 
report (one report won the AFROSAI-E 
SNAO prize for the best performance audit 
report in 2010) 

III Jan. 13 – 
Dec. 15 Sustainability 5bn/= • Encourage results of the first two phases 

Source: Extracted by Author from NAOT (2013) 
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3.4 The NAOT: Current Mandate, Responsibilities and Functions 

Currently, the key elements of PSA in Tanzania are the NAOT, the country’s SAI and its 

top office holder, the CAGT18. The main legal provisions relating to the CAGT office, 

and hence the NAOT, are elevated to the Tanzania Constitution of 1977 under Articles 

143 and 144. The CAGT is appointed by the President of the URT (Tanzania, 2008, 

Section 4, 20)19. Apart from constitutional provisions, the PAA2008 and PFA2001 

provide specific legal provisions for PSA. With the enactment of the PAA2008 the main 

provisions related to the CAGT which were found in Sections 26–42 of the PFA2001 

were repealed and consolidated in the PAA2008 (Tanzania, 2008, Section 51). Figure 2 

summarises the PSA model in Tanzania. 

 
Figure 2: The PSA Model in Tanzania 

Source: Developed by Author 

The enactment of the PAA2008 was intended to improve the constitutional independence 

of the NAOT. This is because the PAA2008 and related regulations emphasises the 

CAGT’s independence as provided in the constitution (Tanzania, 2008, Sections 13 and 

23). For example the CAGT is, constitutionally, not in any way obliged to comply with 

any order or direction of any other person or government department except for a court 

18 Section 20 (2) (c) of the PAA2008 provides that the NAOT ‘shall perform functions, carry on 
responsibilities and exercise powers of the CAG stipulated under ... the Constitution’, and Section 22 of the 
same Act provides that the same functions applies for both the CAGT and the NAOT (Tanzania, 2008). In 
addition, the CAG in a Westminster audit system is personally responsible (Lienert, 2007; Sitta, Slaa and 
Cheyo, 2008). For this study, therefore, reference to the CAGT is a reference to the NAOT and vice versa. 
19 Also, under certain circumstances, the president of the URT has constitutional powers to remove the 
CAGT from office (Tanzania, 1997, Article 144). 
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order under the Tanzania Constitution (Tanzania, 1997, Article 143 (6)). In addition, the 

enactment of the PAA2008 was intended to improve operational independence of the 

NAOT (Sitta, Slaa and Cheyo, 2008; CAGT, 2009a). However, the CAGT agrees that 

there is a need for further improvements: 

(...) Operational independence of my office has greatly improved following the enactment of 

the PAA2008. However, in accordance with international standards there is need for further 

improvement in terms of control of salaries and recruitment to enable me to effectively fulfil 

my Constitutional mandate (CAGT, 2012a, p. vii). 

In performing his constitutional obligations, the CAGT is assisted by a deputy CAGT 

(DCAGT) and five Assistant Auditor Generals (AAGs), each heading one of the five line 

divisions of the institution. The line divisions are the Ministries’ Accounts (AAG-M), 

Regional and Local Authorities’ Accounts (AAG-R), and the Ministry of Finance’s 

(Treasury) Accounts (AAG-T). Others are the Public Corporations (AAG-C), and VFM 

Audit (AAG-VFM). Below AAGs are zonal auditors for various ministries, regions and 

sections. Resident Auditors head the various ministries, regions, and sections20. 

The primary focus of the NAOT is the external audit of Tanzania’s central government, 

LGAs, public institutions and corporations, the judiciary, and the national assembly. The 

NAOT is itself externally audited by any independent audit firm registered in Tanzania 

and as appointed by the parliamentary Public Accounts Committee (PAC) (Tanzania, 

2008, Section 46). The NAOT’s vision is ‘excellence in PSA’, with a mission ‘to provide 

efficient audit services and enhance accountability and value for money in the collection 

and use of public resources’.  To achieve quality, NAOT claims to be led by ‘core values’ 

like ‘being impartial and unbiased’, ‘professionalism with best practices’, ‘being ethical 

and follow the rule of law’, ‘customer care, competence and motivation’, ‘creativity and 

innovation’, and ‘being efficient, economical and effective’ (CAGT, 2009a, p. iv). 

According to the Tanzania Constitution, the basic responsibilities of the CAGT are to 

ensure the probity use of public money, performing external audits in the public sector, 

and preparation and issue of annual external audit reports (Tanzania, 1997, Article 143 

(2)). The CAGT is also required ‘to satisfy himself that economy, efficiency, and 

effectiveness have been achieved in the use of public moneys and other resources’. 

20 See Appendix 3 for the NAOT Management Structure. 
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However, due to capacity constraints in terms of financial and human resources there is a 

limited work on value-for-money audits (CAGT, 2012b, p. 53)21.  

Sections 26-29 of the PAA2008 specifically provide for at least five types of external 

audits. These are the regularity audit, forensic audit, performance audit, special audits as 

may be requested by any of NAOT’s auditees, and any other audit deemed fit by the 

CAGT. From these sections, regularity audit includes the evaluation and examination of 

financial statements and underlying records, internal control systems, compliance with 

laws, regulations and policies, and procurement procedures. Performance audit aims to 

establish economy, efficiency and effectiveness of expenditure and use of resources, the 

management performance of audited entities, and compliance with environmental 

policies, laws and regulations. Forensic audit is specifically defined to mean the ‘audit 

aiming at prevention and detection of irregularities, such as fraud, embezzlement and 

corruption, and application of auditing skills to situations that have legal consequences’ 

(Tanzania, 2008, Section 3). 

In fulfilling the external audit function, the PAA2008 provides the CAGT office with 

certain protections and powers. These include being immune from legal proceedings, 

having unrestricted access to information, and an option to engage experts and specialists 

and appoint or contract private auditing firms to conduct external audits of public 

institutions and corporations on his behalf (Sections 14, 15, 16, and 33 respectively)22. 

However, the audit opinion of the external audits conducted by the appointed or 

contracted private audit firms remains the responsibility of the CAGT (Section 33(3)). In 

addition, Section 18 of PAA2008 gives the CAGT power to determine the auditing 

standards that should be applicable and the power to issue audit standards and code of 

ethics and conduct for the NAOT auditors. Because the NAOT is a member of 

international accounting and audit organisations23, it is also compelled to comply with the 

requirements of these organisations, in particular the INTOSAI standards and the ISAs as 

issued by the IFAC (CAGT, 2009b, p. 4). 

21 Eleven performance audits conducted for a period of five years (2007–2012) (CAGT, 2012c, p. 53).  
22 In the financial year 2010/11 the CAGT fully contracted out the external audit of 138 (78.4%) of public 
authorities and other bodies to 52 private audit firms (for 2009/10 – 47 firms, 2008/09 – 48 firms, 2007/08 
– 44 firms, 2006/07–44 firms). This is further evidence of the NAOT’s low capacity in terms of financial 
and human resources relative to its workload (source: various CAGT reports from  2008 to 2012). 
23 NAOT is a member of the INTOSAI, the AFROSAI and the AFROSAI-E. 
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Although the CAGT performs his constitutional functions on behalf of the National 

Assembly, the law also requires the CAGT to submit any external audit report to the 

National Assembly through the President of the URT and the Minister of Finance 

(Tanzania, 1997, Article 143 (4); 2008, Section 43-37). The CAGT is also obliged to 

submit external audit reports to the management of audited PSEs for them to respond and 

comment on any audit queries raised in the reports. The power of the CAGT includes 

making recommendations to the audited PSEs for the purpose, as it is provided in the law, 

of ‘preventing or minimizing the unproductive expenditure of public moneys, 

maximizing the collection of public revenues, averting loss by negligence, carelessness, 

theft, dishonesty, fraud and corruption relating to public moneys and resources’ 

(Tanzania, 2008, Section 12). 

The annual external audit reports prepared by the NAOT are required to be published and 

made available to the wider public after being tabled in the national assembly (Tanzania, 

2008, Section 39). These reports are intended to fulfill several functions. First, by using 

external audit information and expectedly holding the government accountable for its 

spending, democratic accountability might be enhanced. Secondly, it is claimed that 

NAOT reports may act as an instrument of managerial accountability enabling the 

government to use the information to monitor internal financial control mechanisms and 

to enhance value for money (CAGT, 2007). Laws relating to PSA in Tanzania identify 

the main user of NAOT external audit reports to be the national assembly24. Other users 

are identified to be the POCs, the audited entities, and the general public. 

The current POCs are the PAC and the Local Authorities Accounts Committee 

(LAAC)25. These POCs discuss the CAGT’s reports after they have been tabled in the 

national assembly, and prepare and submit reports, which may include comments and 

recommendations, to the national assembly (Tanzania, 2008, Section 38). Before the final 

24 Theoretically, the national assembly is the main representative of the public in Tanzania governance. 
25 During data collection and analysis, there were three POCs including the Parastatal Organisations 
Accounts Committee (POAC). At the time of writing and just before submitting this thesis the POAC was 
dissolved. Early 2013, in a rather surprising move, the Speaker of the Tanzania parliament decided to 
dissolve the POAC, stating the reason to be that “nowhere in the world” do such committees exist. The 
establishment of the POAC in 2008, following the CAGT’s recommendations, aimed to combat corruption 
and embezzlement in public corporations. The POAC was responsible for the performance of 258 public 
corporations. Under the current arrangement the PAC performs the functions of the then POAC. This move 
to dissolve the POAC has been criticised by opposition MPs and the CAGT (Makoye, 2013, CAGT, 
2013c). The CAGT argued that it was ‘very bad luck’ that the POAC was dissolved at the time the reasons 
(i.e. corruption and embezzlement in public corporation) for its establishment were still very relevant, and 
that the PAC will not be able to properly discharge dissolved POAC functions (CAGT, 2013c, p. 26).  
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report is submitted to the President and the Minister of Finance or any other appropriate 

minister, the law provides for the audited entities to be given opportunity to respond or 

reply to and comment on the CAGT’s observations in the external audit reports. The 

general public is normally expected to be interested in audit findings and the CAGT’s 

recommendations. The general public in this context includes politicians, journalists, 

academicians, development partners, and other pressure groups like environmentalists. 

3.5 The Problem Statement and Research Questions  

The extant literature suggests that prior to the 1980s governments and public sector 

management did not consider SAIs and PSA as critical to the success or failure of PSEs’ 

operations. The lack of academic research on PSA was evident (Funnell, 1998; White and 

Hollingsworth, 1999; Power, 2003b). 

Funnell (1998) provided two arguments for PSA invisibility. He pointed to SAIs 

tendency to portray the nature of PSA activities and the role they play in society as 

‘apolitical and neutral’ and the air of secrecy surrounding SAIs’ activities as provided in 

external audit legislations (Funnell, 1998, p. 437). For Power (2003b), however, it was 

the neglect of the role of PSA by academic researchers that enabled PSA to maintain ‘a 

neutral institutional image that is considered technically necessary but practically minor 

like bookkeeping and related low-level financial control practices’ (Power, 2003b, p. 

187). This position is changing as indicated in the literature review in Chapter 2.  

Apart from the fact that there are still few studies on this subject relative to its importance 

and complexity, most of these studies are from developed countries. The same 

observation is made by others who have researched the phenomenon in developing 

countries’ contexts (see, for example,  Daudi, 2007; Rahaman, 2009). In addition, more 

knowledge on and about PSA in practice and the context in which it operates, as opposed 

to experimental settings, is needed (Hopwood, 1998; Power, 2003a). Because of 

historical, cultural, political, and economic differences between developed and 

developing countries, there is a need to investigate further in order to understand the 

nature and the role of PSA in developing countries. This study intended to engage itself 

in contributing towards filling this gap by undertaking an empirical investigation in 

Tanzania, and at the NAOT in particular. 
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3.5.1 The Research Problem Statement  

For decades now, Tanzania and most African countries have faced a range of pressures to 

become more effective, efficient and accountable for the use of public resources 

(Polidano and Hulme, 1999; Boex and Martinez-Vazquez, 2006; Everett, Neu and 

Rahaman, 2007; Rahaman, 2009). In particular, pressure comes from increased 

globalisation and citizens’ dissatisfaction of public resources management in their 

countries. In most African countries, poverty coupled with poor performance, 

inefficiency and corruption in the public sector contributes to these pressures for reform 

(Olowu, 1999; Rahaman, 2009; Adhikari, Kuruppu and Matilal, 2013). 

In Tanzania, public sector financial reforms have attracted an increased awareness and 

recognition of NAOT’s importance and critical role that it may play in enhancing 

accountability and performance in public sector management (Kelsall, 2003; Ryoba, 

2006; CAGT, 2007). Measures to strengthen NAOT constitutional independence through 

enactment of the PAA2008, and the Tanzanian government’s increased effort to enhance 

NAOT’s operating capacity and betterment of its working environment in order to attract 

and retain quality human resources, are further indications of an increasing recognition of 

the importance ascribed to PSA in Tanzania. 

Traditionally, the belief that PSA contributes to the fight against corruption, enhancement 

of accountability and performance of governments is the basis for this recognition (Dye 

and Stapenhurst, 1998; Palmer, 2000; Johnsen et al., 2001). In the same tradition, it is 

officially documented that the NAOT’s vision is ‘to be a centre of excellence in PSA’, 

and its mission is ‘to provide efficient audit services, and enhance accountability and 

VFM in the collection and use of public resources (CAGT, 2009b, p. iii). In addition, the 

views of highly ranked Tanzania public officials give the impression that they share the 

same perception that PSA promotes accountability and good performance (CAGT, 2007). 

While empirical evidence to support the viewpoints highlighted above is lacking in the 

Tanzanian context, the reviewed literature reveals mixed findings (Bowerman, Raby and 

Humphrey, 2000; Pallot, 2003). In addition, recent changes in Tanzania’s PSA 

highlighted in Sections 3.3 and 3.4 are a significant development in the management of 

the public sector in Tanzania, which opens up research opportunities in this area. 
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Therefore the study’s problem statement is to investigate the PSA phenomenon in 

Tanzania, seeking to understand the meaning given to PSA by external auditors, auditees 

and other public sector actors who influence and are influenced by PSA. Furthermore, 

through critical interpretive analysis of actors’ actions and interactions, an understanding 

of how and why certain relations and connections between actors influence or are 

influenced by PSA. This understanding will help to explain the ultimate role PSA plays in 

the Tanzania context. Based on the above stated research problem, subsection 3.5.2 

presents the central research questions that provided initial guidance in the investigation. 

3.5.2 Tentative and Emergent Research Questions  

The research strategy adopted an interpretive questioning stance, which was 

supplemented in a timely fashion with critical questioning of the researched. Drawing 

from this critical interpretive approach, the timing in questioning the researched was 

designed in such a way that critical questions followed interpretive questions. The 

following are the central research questions that guided initial data collection and 

analysis:   

Interpretive research questions that guided ‘initial’ questioning were: 

1. What understanding do external auditors, auditees and other public sector actors 
have of PSA, and what meaning do they ascribe to it? 

2. What significance do participants place on PSA, particularly after recent 
developments in Tanzania’s PSA? 

3. What do external auditors, auditees and other public sector actors view as the role 
of PSA in the management of PSEs in Tanzania? 

4. What actions and interactions do external auditors, accountants and auditees take 
and participate in when involved in PSA? What meaning do they ascribe to their 
actions and those of others?  

 

Critical research questions that guided ‘follow-up’ questioning were: 

5. What purposes or interests do PSA serve? The researcher was interested in the 
experiences and claims made by external auditors, accountants, auditees and other 
actors in PSA. 

6. How and why do external auditors, accountants, auditees and other actors act or 
interact in particular ways during PSA? 

7. How and why do external auditors and other actor judge the success or failure of 
PSA in Tanzania? 

34 

 



 

The above list of research questions is representative of the ‘initial’ and ‘follow-up’ 

overall lines of enquiry the researcher adopted during field data collection and analysis. 

The questions are representative in the sense that specific interview, conversational and 

observational questions emerged from these broader questions of interest, and were 

adapted, modified or dropped as the critical interpretive approach continued. A detailed 

interview guide with specific questions employed in the research field is in Appendix 4.  

3.6 Chapter Reflections and Conclusions 

This chapter discussed the setting of the phenomenon under investigation and highlighted 

the key areas of concern. From the review of PSA literature in Chapter 2 and the 

discussion of PSA in Tanzania in this chapter, the author has identified the research gap, 

stated the research problem and outlined the central research questions that provided 

initial guidance in the investigation. 
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CHAPTER FOUR 
RESEARCH METHODOLOGY 

4.1 Introduction  

This chapter describes the research methodology applied in this study. It begins with a 

discussion of existing philosophical assumptions in social sciences and their link to 

accounting research perspectives.  

4.2 Philosophical Assumptions and Accounting Research Perspectives 

This section describes philosophical assumptions in social sciences, outlines 

methodological approaches available to accounting researchers26 and presents the 

rationale for the adopted methodology. In deciding how to undertake a research study, a 

researcher has to be clear about philosophical assumptions and related paradigms 

informing his/her field of study. A paradigm is a belief collection or worldview which 

guides researchers, who agree on the same worldview, to decide what to study, how to 

study and how to interpret their research findings (Kuhn, 1970; Guba and Lincoln, 1994).   

Philosophical assumptions and the basis for choosing a research paradigm and 

methodology in social science have extensively been well and critically documented (see 

Burrell and Morgan, 1979; Tomkins and Groves, 1983; Hopper and Powell, 1985; Chua, 

1986; Laughlin and Lowe, 1990; Willmott, 1990; Laughlin, 1995; 2004; 2007; Arrington 

and Watkins, 2002; Lowe, 2004; Kakkuri-Knuuttila, Lukka and Kuorikoski, 2008). This 

section highlights the key elements of the Burrell and Morgan (1979) framework, because 

despite criticisms and modifications on its usefulness (for example Hopper and Powell, 

1985; Chua, 1986), the framework remains an influential starting point for most 

discussions on philosophical assumptions guiding social science research and 

organisational analysis (Pettigrew, 1990). 

 

26 Although most methodological papers discuss ‘accounting’ as a general subject (for example Chua, 1986 
and Laughlin, 1995), the use of the term ‘accounting’ can include a wide range of resources verification, 
monitoring and control devices like auditing (see Humphrey and Scapens, 1996, p. 90; Arrington and 
Watkins, 2002, p. 143; Oakes and Berry, 2009, p. 344). In this study, therefore, reference to accounting 
research will generally include auditing research. 
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In what is considered their influential book, Sociological Paradigms and Organisational 

Analysis: Elements of the Sociology of Corporate Life, Burrell and Morgan (1979) 

proposed that social theory can usefully be conceived in terms of four paradigms based 

upon different sets of meta-theoretical assumptions about the nature of social science and 

the nature of society. They framed these assumptions in two bipolar continuums (see 

Figure 3).  

 

 
 

                

                      Figure 3: Four Paradigms for the Analysis of Social Theory 

Source: Burrell and Morgan (1979, p. 22, Figure 3.1) 

One continuum presents four sets of assumptions about social science that relates to 

ontology27, epistemology, human nature and methodology, and ranges from subjectivism 

to objectivism. The second continuum contains different assumptions about the nature of 

society that ranges from the sociology of regulation to the sociology of radical change. 

The sociology of regulation refers to theories that explain unity and cohesiveness of 

society, focusing on the reasons for existence of ‘society entity’, and why does it ‘hold 

together [rather] than fall apart’? The sociology of radical change represents theories that 

seek explanations for ‘the radical change, deep-seated structural conflict, modes of 

27Ontology relates to the question of what reality and the existence of objects are. The issue here is whether 
reality is concrete, objective and independent of the researcher or is in people’s consciousness, therefore 
subjective and internal to the researcher (Burrell and Morgan, 1979; Ryan, Scapens and Theobald, 2002). 
One’s ontological position affects their epistemological (how to gain knowledge), human nature (how the 
researcher relates to the researched) and methodological (which overall research approach is appropriate) 
positions (Tomkins and Groves, 1983). 
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domination and structural contradictions’ viewed to be the normal phenomena of modern 

society (Burrell and Morgan, 1979, p. 17). From the categorization of the assumptions 

into the two continuums,  Burrell and Morgan (1979) identified the four paradigms as 

functionalist, radical structuralist, interpretive and radical humanist paradigm, as 

illustrated in Figure 3. 

Hopper and Powell (1985) and Chua (1986) provided a useful link between the Burrell 

and Morgan (1979) philosophical framework and accounting research perspectives. 

Hopper and Powell (1985) developed a taxonomy of accounting research by arguing that 

the four paradigms of Burrell and Morgan (1979) can indicatively and usefully be linked 

to three categories of accounting research namely mainstream accounting research 

(MAR), interpretive accounting research (IAR), and critical accounting research (CAR). 

Hopper and Powell (1985) seem to differ from Burrell and Morgan (1979)’s distinction 

between ‘radical structuralism’ paradigm and the ‘radical humanism’ paradigm by 

combining the two under one category (i.e. CAR). 

Mainstream Accounting Research  

Mainstream Accounting Research (MAR) bears the same assumptions found in the 

functionalist paradigm of Burrell and Morgan (1979). MAR has its roots in the economic 

framework, which assumes that decision makers are rational, objective and profit 

maximisers. Assumptions in MAR allow for a structured way of accounting problem 

analysis, and its basic methodological approach is deductive reasoning (Ryan, Scapens 

and Theobald, 2002). Typical research methods for MAR are classical survey approaches 

using questionnaires and generating quantitative data, experimental and cross-sectional 

studies and the use of statistical methods of analysis. 

Interpretive Accounting Research 

Interpretive Accounting Research (IAR) is concerned with understanding the social 

nature of accounting practices. The purpose is to make sense of human actions and 

meanings they attach to their actions within the context of actors’ everyday lives (Hopper 

and Powell, 1985; Chua, 1986). This perspective assumes the ‘subjective’ and the 

‘sociology of regulation’ positions in the Burrell and Morgan’s (1979) framework. In a 

methodological sense, a researcher assumes a ‘neutral’ view of the phenomenon under 
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investigation, and a research method is then designed to ‘interpret’ how research subjects 

develop meanings, rather than the researcher’s interpretation (Hopper and Powell, 1985; 

Baker and Bettner, 1997; Kakkuri-Knuuttila, Lukka and Kuorikoski, 2008). Typical 

examples of research methods under IAR are qualitative case studies, ethnography and 

grounded theory (GT). 

Critical Accounting Research 

Critical Accounting Research (CAR) merges the two critical perspectives of Burrell and 

Morgan (1979). It merges the views that social structures shape society (‘radical 

structuralism’) and the view that individual actors create society (‘radical humanism’) 

(Hopper and Powell, 1985; Chua, 1986). The view under CAR is that society is made up 

of conflicting components and power systems that lead to inequalities in all aspects of 

social life. Therefore, the emphasis is on divisions of interest, conflicts and inequality that 

offer potential for radical change (Hopper and Powell, 1985). Like IAR, CAR is 

contextual and interpretive, and seeks understanding. However, in addition to the 

‘understanding’ objective, CAR is also engaged in making ‘appropriate’ changes to the 

phenomenon under investigation. The implication of this ‘evaluative’ characteristic of 

CAR is that a researcher adopts a particular view in structuring his or her research 

questions (Baker and Bettner, 1997, p. 293). CAR is involved in the process of 

conceptualising actors’ meanings and lessons from their experiences, aiming to propose 

appropriate changes to accounting practices for achieving a better social life. 

4.3 The Philosophical Assumptions Choice for this Study   

Philosophical assumptions are inherent in any social research undertaking. As a result 

making choices on research approaches is inevitable because of the existence of multiple 

research approaches that cannot claim absolute perfection in truth discovery (Lodh and 

Gaffikin, 1997; Laughlin, 2007). This study argues for the CAR perspective as its point 

of departure in terms of philosophical assumptions underlying this study’s research 

approach and its implementation (Burrell and Morgan, 1979; Hopper and Powell, 1985; 

Chua, 1986). 

The researcher shares the same awareness as Laughlin (2004; 2007) that understanding is 

only part of the discovery process. Aiming to engage with changes after achieving 
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understanding is an important part of the discovery process. Furthermore the researcher 

has the same conviction as Dillard (1991) that a critical perspective provides a ‘richer 

picture’ and contributes to the efforts to achieve socially desired changes. Whether 

changes actually do happen, and how, is beyond the intellectuals’ control because of the 

complex causal relations involved in the social sphere (Mauws, 2001, p. 380; Neu, 

Cooper and Everett, 2001, p. 758). In addition, Morgan and Willmott (1993) argue that 

critical accounting research reveals the conditions and consequences of accounting and its 

contribution to social and organisational reproduction. The background motivation of this 

study is to contribute to the ever-growing critical debate on the role of accounting and 

auditing in the public sector.  

As part of this change intention, this study adopted an approach that allows for the 

researcher to be open minded in order to generate understanding that is data-grounded, 

but with a critical focus on questioning and explaining the phenomenon under 

investigation (Laughlin, 1995; 2004; 2007; Jönsson and Macintosh, 1997; Dey, 2002; 

Gibson, 2007); an approach that is ‘interpretative’ but does not simply assume a ‘neutral’ 

position in its ‘sense-making process’ (Dey, 2002, p. 112). Methodological literature 

indicates that the pragmatic nature of GT provides room for accommodating CT (see 

Bohman, 1999; Gibson, 2007). In addition, because of inherent limitations in both ‘pure 

critical’ and ‘pure interpretive’ approaches, the adoption of some elements of both may 

arguably present new grounds for theory construction (Gibson, 2007). However, the 

challenge in accommodating ‘critical thinking’ in ‘interpretive approaches’ is how to 

strike a proper balance between ‘interpretive understanding’ and ‘critical focus on 

explanation’ (Dey, 2002, p. 112). The following Section 4.4 provides a detailed account 

of the adopted research strategy and addresses this challenge. 

4.4 The Adopted Research Strategy 

This study adopted a critical interpretive approach to investigate the phenomenon of PSA 

in Tanzania. As already mentioned in Section 4.3 the challenge to the use of ‘critical 

thinking’ in ‘interpretive approaches’ like ethnography or GTM is how to strike a proper 

balance between an ‘interpretive understanding’ and a ‘critical focus on explanation’ 

(Dey, 2002, p. 112). For example Gibson (2007, p. 443) identified ‘ideology’ as one of 

the biggest problems in accommodating CT in GT studies. He argued that ‘... the degree 
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to which GT can be “critical” depends on how well it becomes sensitive ...’ to the 

problem of ideology. Using Glaser’s (1992) concept of ‘forcing’, Gibson (2007, p. 443) 

argued that if ‘... ideology is allowed to dominate theory development, then the method is 

open to accusations of forcing’ preconceived theoretical concepts into the data. 

The extant literature suggests some solutions to this challenge and associated limitations 

to this strategy (see, for example, Laughlin, 1995; Jönsson and Macintosh, 1997; Dey, 

2002; Kushner and Morrow, 2003; Gibson, 2007). Kushner and Morrow (2003) 

suggested theoretical triangulation as one of the solutions. They described theoretical 

triangulation as ‘... a constant grounding process at the level of data gathering and 

analysis, coupled with internal checks (constant comparisons in GT terminology) on 

theoretical arguments based on back and forth movement between questions posed within 

both feminist and critical theories’ (Kushner and Morrow, 2003, p. 38). Dey (2002, p. 

112) argued for a ‘middle ground’ whereby CT ‘informs rather than obscures’ the 

interrogation of the researched and explanation of research findings. He discusses two 

ways for dealing with this challenge as advocated by Laughlin (1995) and Jönsson and 

Macintosh (1997). Laughlin’s (1995, p. 65) middle range thinking (MRT) approach 

suggests the adoption of ‘skeletal theory’ before actual fieldwork28. However, Jönsson 

and Macintosh (1997, p. 383) proposed grounding the findings into the fieldwork-

generated data before the ‘critical intent’ is introduced in the final stages of the 

interpretive process. 

Consistent with the above description of the challenge and suggested solutions, this study 

adopted a MRT framework in the design of a ‘critical interpretive’ approach. In an 

attempt to minimise limitations to the researcher’s sensitivity to context and theoretical 

emergence, the researcher used two analytical strategies as proposed by Jönsson and 

Macintosh (1997), Dey (2002) and Kushner and Morrow (2003). These are the timing for 

critical questioning of the researched and subsequent critical interpretation of field data. 

Figure 4 summarises the adopted critical GT approach. 

28 For more about Laughlin’s (1995) MRT see Appendix 5.   
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Figure 4: Adopted Critical GT approach 

Source: Developed by Author and Inspired by Laughlin (1995), Jönsson and Macintosh (1997), Parker and 
Roffey (1997) Bohman (1999), Radcliffe (1999), Dey (2002), Kushner and Morrow (2003), Gibson (2007), 

and Goldkuhl and Cronholm (2010) . 

As indicated in Figure 4, the questioning of the researched was designed to initially seek 

answers to interpretive questions, before critical questions were introduced (Jönsson and 

Macintosh, 1997; Dey, 2002). Table 2 (next page) indicates the nature of questions 

expected from a grounded theorist (interpretive) and a critical theorist (critical) and 

corresponding sample of actual fieldwork questions29. In Figure 4, the horizontal blue-

coloured arrows from ‘Field Visit 1/2’ to ‘Field Visit 2/3/4’ represent the timing strategy. 

In addition, the researcher employed constant comparison at all stages of data collection 

and analysis. Constant comparison involved ‘... back and forth interplay with data  to 

ensure that theoretical interpretations are continuously grounded in, but not imposed on, 

the data’ (Kushner and Morrow, 2003, p. 31). The vertical up-and-down red-coloured 

arrows indicate the constant comparison strategy. 

 

 

 

 

 

 

29 The full list of interpretive and critical questions that guided this study is in Appendix 4. 
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Table 2: Sample Interpretive and Critical questions 

Interpretive Questions: Critical Questions: 
Which questions do grounded theorists ask 
when interrogating the research field? 

Which questions do critical theorists ask when 
interrogating the research field? 

Questions aimed to gain understanding on: 
• What is happening in and around the 

phenomenon under investigation? 
• What theoretical concept does the data 

indicate?  
• What does the data suggest or pronounce?   
• Whose point of view is the data coming 

from?  
   

(Glaser and Strauss, 1967; Strauss and Corbin, 
1998; Corbin and Strauss, 2008)       

Questions sensitive to and about: 
• Relations among existing and emerging multiple 

sources of authorities 
• Inherent connections between politics, values, 

and knowledge 
• Asymmetrical power relations, distorted 

communication, domination, and false 
consciousness , in the national and global 
context  

 

 
(Habermas, 1972; 1987; 1984; Johnson and 

Duberley, 2000; Jönsson and Macintosh, 1997; 
Dey, 2002)     

Related Field Questions used in this Study 
• Tell me, what do you think or know about 

PSA? 
• Why, do you think, we have various types 

of audits? 
• From your own experience as a public 

sector auditor, how are the audit objectives 
and tasks determined? 

• What happens when audit recommendations 
are implemented or not implemented?  

 

• What purpose and for whose interest, do you 
think, do PSA practices serve?  

• How do you explain the failure of MPs to use 
their power to hold PSEs’ managers 
accountable? 

• Why, do you think, there is interference from 
the central government on audit reports?  

• What happens when there are disagreements 
about the findings and recommendations in PSA 
reports?  

• Why is it considered a problem for auditors to 
be viewed (by auditees) as coming to investigate 
fraud/corruption/misappropriation of public 
funds? 

Source: Developed by Author 

4.5 Grounded Theory as a Research Method 

Grounded Theory (GT) was ‘discovered’ by sociologists Barney G. Glaser and Anselm 

L. Strauss with the publication of ‘The Discovery of Grounded Theory’ in 1967. The aim 

of this work was to demonstrate the process of theory generation through a series of 

procedures for collecting, organising,  interpreting, and presenting data in social research 

(Glaser and Strauss, 1967). GT provides a useful means of developing a theory that is 

‘drawn from data’, and that is ‘likely to offer insight, enhance understanding, and provide 

a meaningful guide to action’ for those individuals being studied (Strauss and Corbin, 

1998, p. 12).  

Today there are differences in the perceptions on how to conduct GT studies, which has 

resulted in GTM variations, several transformations, and re-labelling. These differences 

come from the authors of GT (Glaser, 1978; 1992; Strauss and Corbin, 1990; 1998; 
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Corbin and Strauss, 2008) as well as the other GT researchers while trying to expound 

their understanding of how GT studies should be or can alternatively be conducted (see, 

for example, Bryant and Charmaz, 2007; Elharidy, Nicholson and Scapens, 2008; Gurd, 

2008; Joannides and Berland, 2008; Goldkuhl and Cronholm, 2010). 

This section does not deal with this debate, but argues that Srauss and Corbin’s (1990)30 

GT methodological orientation was feasible for this study in terms of structure, 

practicality and time (Parker and Roffey, 1997)31.  

4.5.1 Grounded Theory Method – Uses and Justifications in Accounting Studies 

Grounded Theory Method (GTM) is increasingly being used in accounting studies 

(Smith, 2003). The identified studies in this subsection are neither exhaustive nor 

representative, but indicative of the areas of accounting and auditing research problems 

that researchers have argued for and used GTM. 

GTM has been used to investigate the process of change and evolution in the preparation 

and presentation of public sector financial statements (Czarniawska-Joerges, 1988; 

Wickramasinghe, Hopper and Rathnasiri, 2004; Lye, Perera and Rahman, 2005) and 

researching accounting and management control issues, particularly accounting changes 

and the role of budgeting in PSEs (Covaleski and Dirsmith, 1986; 1988; Czarniawska-

Joerges and Jacobsson, 1989; Mkasiwa, 2011). Abdul-Rahman and Goddard (1998; 

2003) used GTM to study accounting practices within a new and unexplored cultural 

setting. They argued for the use of GTM in undertaking ‘explanatory’ research of 

‘accounting as a social practice wherein theory is both informed and is developed by 

observations’ (Abdul-Rahman and Goddard, 1998, p. 183; 2003, p. 3). Parker (2001; 

2002) used GTM to investigate planning and control processes in a religious organisation. 

In these two related papers, the use of GTM was justified on the basis that there was a 

lack of theory to explain the investigated phenomena, which were complex in nature. 

30 Strauss and Corbin (1990) is the first of the three editions of this book. Others are the second (Strauss and 
Corbin, 1998) and third (Corbin and Strauss, 2008) editions, with some omissions and additions compared 
to the first edition. However, the main distinctions with Glaser’s approach remained the same. Therefore, 
for brevity, subsequent citations are from the latest edition only unless stated otherwise. 
31 See Appendix 6 for a summary of the differences between Glaser (1992), and Strauss and Corbin (1990) 
as presented by Parker and Roffey (1997).  
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GTM has also been used to study the impact of, and factors that influence the use of a 

new accounting technology (ABC costing system) in a specific service sector (Banking), 

where little was empirically known (Norris, 2002). The emergence and adoption of new 

technologies and ideologies (like NPM) in the management of the public sector have 

added to the already existing complexities in the accountability and governance 

relationships in PSEs. Goddard (2004; 2005) used GTM to study the contribution of local 

government accounting practices towards governance and accountability in the emerging 

new public sector context. There are also a few studies which used GTM to investigate 

accounting, accountability and governance in less developed countries (Gasper, 2006; 

Zindi, 2008; Mkasiwa, 2011; Mzenzi, 2013). 

The review of GTM studies indicates an increasing trend in the use of GTM in 

accounting research in general but its use in auditing studies is lacking. The general 

argument for the current study’s use of GTM is the need to develop a deeper 

understanding of the PSA phenomenon in Tanzania. The justification for the use of GTM 

in this study is the fact that there is a lack of empirical understanding and knowledge 

about PSA in Tanzania. According to Parker and Roffey (1997, p. 243), GTM ‘offers the 

prospect of contributing important dimensions of knowledge to accounting research’, and 

helps to develop ‘theories on the basis of detailed observations of complex social 

phenomena without prematurely defining the area of investigation or related prior 

assumptions’.  

4.5.2 GTM – Adopted Techniques and Procedures 

The GTM adopted for this thesis is based on that of Corbin and Strauss (2008). Given 

time and financial resource limitations for this PhD research project, the researcher 

argued for a GTM that was ‘not restrictively prescriptive’ but provided relatively specific 

procedures for gathering and analysing data (Parker and Roffey, 1997, p. 223). GTM is 

described as a ‘family of methods’ (Bryant and Charmaz, 2007, p. 11). It consists of a set 

of ‘research procedures and practices that help us to initiate, organise and carry forward 

our thinking relative to our engagement with the field’ (Locke, 2007, p. 565). 

After identifying the research phenomenon, the broad research problem and tentative 

(initial) research questions, GTM requires theoretical sampling for data collection. 

Theoretical sampling is a method of selecting research subjects (places, people, events, 
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documents) for data collection based on emerging concepts or themes derived from data. 

It is through theoretical sensitivity that the researcher develops awareness of the collected 

data. The purpose is to ‘collect data from places, people, events, and documents that will 

maximize opportunities to develop concepts in terms of their properties and dimensions, 

uncover variations and identify relationships between concepts’ (Corbin and Strauss, 

2008, p. 143). Although theoretical sampling is not planned in advance of the actual 

research fieldwork, it is practical for the researcher to reason out the initial broad 

interview questions, research sites and participants (Corbin and Strauss, 2008). 

The use of GTM requires the researcher’s theoretical sensitivity; ‘a capacity to think 

about data in theoretical terms, while continually and simultaneously interacting with 

data collection and analysis’ (Parker and Roffey, 1997, p. 226). It is about the 

researcher’s ‘sensitivity to the evolving and unfolding nature of events and an awareness 

of the interrelationships among conditions (structure), actions (process) and 

consequences’ (Strauss and Corbin, 1998, pp. 9, 10). It is a systematic inductive-

deductive process, which attempts to reveal basic social processes behind human actions.  

It is not possible to predict precisely the type of revelations or the amount of data 

required to complete a GT study. Therefore, the process of data collection through 

theoretical sampling ceases once the theory begins to emerge from the data. Through 

constant comparison data are analysed into ‘open codes’ (initial concepts) and 

synthesised into ‘axial codes’ (concepts grouped into categories), before (selectively) 

integrating emerged categories around a core category. In parallel with coding, there is 

development of theoretical memos. The idea is that, whenever a researcher gets an idea 

during coding, he or she should break off at that point and write a memo to develop the 

idea. In practice it should be noted that ‘open coding’ and ‘axial coding’ normally happen 

together (Corbin and Strauss, 2008, pp. 195, 198, 263).  

Another important tenet in using GTM is deliberately making sure not to ‘pollute’ the 

data analysis with pre-conceived ideas or theories that may be derived from a literature 

review of previous studies, and personal experiences about the phenomenon under 

investigation. As asserted by Eisenhardt (1989, p. 536), however, it is almost impossible 

for a researcher to achieve a completely ‘clean theoretical slate’. It also does not mean 

that all previous literature or the researcher’s understanding of the substantive area are 
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irrelevant to GTM (Parker and Roffey, 1997, p. 224). Rather, an examination of the 

relevant literature follows GTM and is used to identify tentative (initial) questions and as 

one basis for continuous comparison during the research. Indeed Glaser and Strauss 

(1967), the originators of GTM stated: 

(...) The core categories can emerge in the sociologist’s mind from his reading, life 

experiences, research and scholarship; no sociologist can possibly erase from his mind all 

the theory he knows before he begins his research. Indeed the trick is to line up what one 

takes as theoretically possible or probable with what one is finding in the field (Glaser 

and Strauss, 1967, p. 253) 

It is suggested by Corbin and Strauss (2008) that researchers should read the published 

literature before entering the field to sensitise themselves, and get a feel of what is going 

on in the area of investigation, but that they should not be saturated in the literature or pre-

committed to a particular theory or view of the subject under investigation. 

The author took steps to sensitise, but did not commit himself to any pre-established 

theory. The only modification in employing GTM in this study was the strategic 

accommodation of CT in two ways; first, in a general way during interview questions and 

other data sources search; and second, in a specific way by adopting HCT as a lens 

through which interpretively field-gained understanding was challenged and further 

enlightened and amplified (Gibson, 2007; Locke, 2007). The introduction of HCT only 

took place once significantly completed the three almost simultaneous stages of GTM (i.e. 

open, axial and selective coding). 

4.6 Research Sites, Access and Participants 

In conformity with GTM, and in as much as it was practical, theoretical sampling was 

employed in the selection of observational places, research participants, and archival data 

for analysis. For practicality reasons, a starting point in terms of research sites, 

participants, interview questions, and areas and/or events for observations, was reasoned 

out by the researcher based on literature, experience, and preliminary fieldwork entry 

requests (Strauss and Corbin, 1998, p. 205). The main research site for this study was the 

NAOT.    
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The NAOT headquarters are located in Dar es Salaam, the main centre of the Tanzania 

central government bureaucracy. The researcher successfully negotiated a temporary 

placement to work at the NAOT as an external auditor. One of the research activities 

accomplished in the first research field visit was to negotiate access to conduct fieldwork 

and data collection at the NAOT. Initially gaining access appeared difficult; later the 

researcher learned from official sources that this difficulty was because of three main 

factors. 

First, the NAOT or at least those with the power to authorise access and allow 

participation in NAOT’s activities and events had not previously received a PhD 

fieldwork request, and the claim was that they did not have the experience of 

accommodating such a study in their activities. According to the officer dealing with my 

request, the NAOT had mainly been receiving students for field-attachment or practical 

training, aiming at learning PSA. 

Second, the research methodology adopted for this study appeared to be unfamiliar at the 

NAOT; or at least that was the impression the researcher observed from participants. The 

expected method of data collection was the conventional tick-box and short answer 

questionnaires. Therefore, the expectation was that the researcher distributes 

questionnaires to participants and allows them to complete, following which they are 

posted back or the researcher collects them. Later on, after the granting of access and 

placement, this appeared to be the view from most participants when requested to 

participate in a formal unstructured interview. 

Last, it was clear from the beginning that the external audit of the government was 

viewed as a very sensitive issue. Therefore, the granting of access for fieldwork and data 

collection through such methods as unsupervised observation and unstructured interviews 

was likely to be difficult to get. At one point during access request procedures, for 

example, the researcher was required to specifically mention who were the interviewees, 

when and how long the interviews were to be, and which specific questions the 

interviewee were going to be asked. In addition to the official letters from the University 

of Southampton Management School and the University of Dar es Salaam Business 

School, it took some efforts for the researcher to explain and convince the office that 
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confidentiality and all other ethical requirements will strictly be adhered to, before access 

and placement was granted. 

Participating as one of NAOT’s external auditors, the researcher had two access 

opportunities. The first was the access to the NAOT itself where the researcher could 

collect primary evidence from observing PSA in practice and from formal in-depth 

interviews and casual conversations with participants directly involved with the 

implementation of Tanzania’s PSA laws, rules and procedures. Second, the researcher 

had the opportunity to access three public sector auditees and obtained data from 

observations, interviews, and documents. The three auditees were one municipal council 

to represent local governments and two ministries (CG-1 and CG-2) to represent the 

central government32. All three sites were located in Dar es Salaam, Tanzania. 

The researcher visited three other sites because of their relevance to issues of PSA in 

Tanzania. The first was a Dar es Salaam-based private professional accounting firm 

(PAFCAT), with a long history of conducting PSA in Tanzania, including the then 

government parastatal organisations33. To date, PAFCAT is still significantly involved in 

undertaking contracted PSA assignments from the NAOT34. The second was the 

Tanzania Parliament, with its offices in Dar es Salaam and Dodoma. The third were two 

civil society organisations (CSO-1 and CSO-2) involved in, among other social issues, 

the monitoring and assessing of public accountability issues in Tanzania, including PSA. 

The inclusion of CSO-1 and CSO-2 was because of their active involvement with PSA 

matters including conducting research related to the performance and impact of PSA in 

Tanzania. 

 

 

32Apart from the NAOT and the Tanzania Parliament, where it was not practically possible to change their 
names, the names of all participants and other research sites have been changed to acronyms to protect their 
anonymity. 
33After nationalisation in 1967, nationalised private companies became parastatal organisations or public 
corporations. These were wholly government-owned profit-making entities, and were subjected to PSA. 
34Sections 16 and 33 of the PAA2008 allow the CAGT to engage other experts and specialists, and to 
appoint or contract private auditing firms to conduct audit of PSEs on his behalf. However, the final audit 
opinion remains the sole responsibility of the CAGT (Tanzania, 2008). 
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Table 3 summarises the outcome of the initial purposive sampling and subsequent 

theoretical sampling of research sites and participants. 

Table 3: Research Sites, Participants and their Official Positions 

Type of 
Participant Research Site Participants Official Position 

Auditors   

External 
auditors  

NAOT CAGT, AAGs, zonal auditors, resident auditors, senior and junior 
external auditors 

PAFCAT Managing Partner, Lead Partner, Partners, Audit Manager, Field 
Auditors 

Auditees   

Public sector 
auditees 

LGA 

Executives: Municipal director (accounting officers (AOs)) and 
executive personnel 
Professionals: Accountants, finance personnel and internal 
auditors 

Ministry CG-1 Executives: Permanent secretary (AOs) and executive personnel 
Professionals: Accountants, finance personnel, and internal 
auditors Ministry CG-2 

The Public   

Public 
representatives 

Tanzania 
Parliament MPs in parliamentary oversight committees 

LGA Councillors  
Civil society 
organisations 

CSO-1 Chairperson, Executive Secretary,  Programme Officers 
CSO-2 CSO Managers, Coordinators,  Programme Officers 

Source: Developed by Author from Purposive and Theoretical Sampling 

As the NAOT was the main research site, the initial purposive sample of participants was 

mainly senior external auditors at the NAOT. In order to select a broad range of 

participants who are information-rich, an intensity and maximum variation sampling 

procedure was used. For example, external auditor-participants at the NAOT ranged from 

top-ranked (Auditor Generals), middle-ranked (zonal and resident auditors) to lower-

ranked (senior/junior external auditors) auditors (Goldkuhl and Cronholm, 2010; Tan, 

2010). Pre-arranged in-depth interviews with initial participants at the NAOT were 

immediately followed by initial data analysis (sense making), which provided guidance 

on where, in terms of office or events to observe, and who, in terms of participants to 

interview next. Therefore, after the initial purposive sampling of participants, theoretical 

sampling guided the subsequent selection of participants for interviews and events to 

observe (Corbin and Strauss, 2008; Goldkuhl and Cronholm, 2010; Tan, 2010). 
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4.7 Fieldwork and Data Collection Instruments 

This study effectively started in October 2008. Before fieldwork, the first year (2008/09) 

was used for preliminary review of the general extant literature (empirical, theoretical, and 

methodological), and to develop the problem statement and tentative research questions. 

The researcher undertook the fieldwork and all related research activities alone. 

The fieldwork took place during four research-site visits over a period of 10 months in 

total. Visit 1 took place in the period December-February 2010 (1.5 months). In Visit 1 

the researcher was able to successfully request field access, made initial observations, and 

undertook preliminary documents collection and in-depth interviews at the NAOT head 

office. Visit 2 took place in the period March-August 2010 (5.5 months), and it was the 

longest of the four visits in which the major part of the fieldwork and data collection was 

undertaken. Visits 3 and 4 were after the researcher’s PhD upgrade in January 2011 and 

took place about one year apart in the periods July-August 2011 (2 months) and August-

September 2012 (1 month) respectively. The researcher spent a total of 175 workdays in 

the research field, working with NAOT auditors, attending relevant events, and 

observing, interviewing and collecting documentary evidence.  Table 4 identifies the 

visited research sites and the respective number of workdays spent in each site.  

Table 4: Fieldwork and Data Collection Duration 

Visit 
[dates] Research site Place *Number of workdays 

At site Total 
Visit 1 
[26/12/09 - 04/02/10] NAOT, Head Office Dar es Salaam 26 26 

Visit 2 
[24/03/10 - 01/08/10] 

NAOT, LGA 

Dar es Salaam 

22 

92 

NAOT, CG-1 24 
NAOT, CG-2 23 
PAFCAT 2 
Parliamentary office Dar es Salaam/ 

Dodoma 
6 

Parliamentary offices/sessions 10 
CSO-1 Dar es Salaam 3 
CSO-2 2 

Visit 3 
[06/07/11 - 31/08/11] 

Follow-up fieldwork – all sites Dar es Salaam 33 39 Parliamentary office/sessions Dodoma 6 
Visit 4 
[20/08/12 - 16/09/12] Follow-up fieldwork – NAOT  Dar es Salaam 18 18 

 Total workdays in the field  175 

*Workdays mean Monday, Tuesday, Wednesday, Thursday, and Friday, except for public holidays. 

Source: Developed by Author 
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The main data collection instruments were participant observation, in-depth interviews 

and spontaneous conversations with participants, and review of documents (Mack et al., 

2005). The formulated initial (tentative) field research questions35 were openers to 

unstructured questioning of the researched, which resulted in other questions emerging. 

On-site memo taking and immediate-after-observation memo writing proved to be very 

useful in keeping records of immediate interpretation of collected data. 

4.7.1 Participant Observation 

Participant observation and the interactions between the researcher and participants is one 

of the key elements of data collection in GTM (Corbin and Strauss, 2008; O’reilly and 

Marx, 2012). The collected qualitative data was enriched by participant observation. 

Saunders et al. (2009) describe participant observation in the following quote:  

(...) If your research question(s) and objectives are concerned with what people do, an obvious 

way in which to discover this is to watch them do it. This is essentially what observation involves: 

the systematic observation, recording, description, analysis and interpretation of people’s 

behaviour (Saunders, Lewis and Thornhill, 2009, p. 288). 

In the participant observation, the researcher mainly played the role of a ‘participant as 

observer’ (PAO) as opposed to an ‘observer as participant’ (OAP). The PAO role is when 

the researcher visits a research site, takes part in the activities performed by participants 

and his/her identity is revealed to the other participants. In a OAP role a researcher’s 

identity is revealed as in PAO, but the researcher observes only without participating in 

the participants’ activities or becomes a ‘spectator’(Saunders, Lewis and Thornhill, 2009, 

pp. 288-96). The NAOT provided the researcher with a working office and desk at all the 

research sites, which enabled him to interact, observe and casually talk with external 

auditors and auditees, and attend various small and informal social gatherings. 

In a more formal way, the researcher was able to make observations while participating in 

auditing assignments, attending official meetings and discussions related to PSA matters. 

He was able to attend 11 PSA-related activities and events (see Table 5, next page). The 

researcher recorded observation memo of formal and informal interactions among 

participants.  The recording took place during or immediately after each activity or event.  

35 See the final list of field research questions (interview guide) in Appendix 4. 
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Table 5: Number and Nature of Formal Events Attended 

Participants Research 
Sites 

Number of 
Events 

Attended 
Nature of Events Observation 

Memo 

External 
auditors  

NAOT,  
Head office 2 

CAGT and PAC meeting to 
discuss 2007/08 and 2008/09 
audit reports 

Yes 

Senior and junior external 
auditors meeting to discuss 
NAOT strategic audit plan, 
applicability of newly adopted 
regulatory audit manual to 
LGAs, and introduction of 
Teammate auditing software  

Yes 

Public sector 
auditees 

LGA 
(executives) 3 

Secondary schools 2009/10 
audit assignment – 2 days 
vouching of source documents 

Yes 

2008/09 audit exit conference 
between resident auditor and 
LGA executives (auditees) 

Yes36 

Ministry CG-1 1 2009/10 audit entry conferences 
(auditor-auditee) Yes Ministry CG-2 1 

Public 
representatives 

The 
Parliament 
(MPs) 

2 
Parliamentary sessions – 
presentation and discussion of 
PAC, POAC and LAAC reports 

Yes 

LGA 
(councillors) 1 

Councillors’ Finance and 
Administration Committee – 
presentation and discussion of 
2009/10 external audit report   

Yes 

Civil society 
Organisations 

CSO-1 and 
CSO-2 1 

CSO-1 and CSO-2 joint open 
and informal discussion – A 
civil society perspective on 
Tanzania’s budget 2010-11 

Yes  

Total events attended  11   

Source: Developed by Author from Purposive and Theoretical Sampling 

4.7.2 Semi-Structured and In-Depth Interviews  

Forty-three (43) pre-arranged in-depth interviews were conducted. After official 

reiteration of strict confidentiality and protected anonymity, most participants were 

willing to be digitally recorded (33 participants). The remaining 10 participants did not 

accept any kind of voice recording but agreed that the researcher could take hand-written 

notes. The placement as an external auditor allowed the researcher ample time and a more 

relaxed environment in which spontaneous conversations with the participants took place. 

The researcher was able to record 15 spontaneous conversations. 

36 Appendix 7 shows the observation memo for this event as an illustration of observation memos written 
for events attended. 
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The recording of spontaneous conversations took place, through brief memo-taking during 

conversations or through reflection and summarising the conversations immediately after 

each conversation. Immediate memo-taking aimed to capture participants’ original 

thoughts and allow for initial interpretation of the interview/conversation situations and 

contents of discussion/dialogues between the researcher and participants. Table 6 

indicates the number of participants in pre-arranged interviews and the recorded 

spontaneous conversations, participants’ official positions, and their organisation.    

Table 6: In-Depth Interview Details 

Participants Organisation  Level/Status Pre-arranged  
interviews 

Recorded 
Spontaneous 

Conversations 

External 
Auditors 

NAOT 
Head office 

Auditor Generals 3 

21 

 

5 

Zonal Auditors 2  
Senior Auditors/Auditors 2  

NAO – PSEs 
Resident auditors 5 2 
Senior Auditors/Auditors 6 1 

PAFCAT 
Lead Partner 1  
Partners 2 1 
Audit manager  1 

Public Sector 
Auditees 

CG-1 and 
CG-2 

AOs  2 

12 

 

8 

Accountants/Internal 
Auditors 3 3 

LGA 

AOs 1 2 
Departmental officers 2 137 
Accountants/Internal 
Auditors 4 2 

Public 
Representatives 

Parliament MPs – POC 4 8  0 LGA Councillors 4  

Civil Society 
Organisations 

CSO-1 Chairperson  
2 

1 

2 Executive secretary 1  

CSO-2 
Coordinator 1  
Programme officer  1 

Total interviews 43  15 
Maximum 110 Interview minutes Average 58 
Minimum 30 

Source: Developed by Author from Purposive and Theoretical Sampling 

Ensuing social interactions between the researcher and participants were invaluable for 

gaining understanding of how PSA was practiced and perceived by participants, the 

organisational and institutional issues surrounding PSA activities, how participants dealt 

with them, and the general social, cultural, and political context of the observed PSA 

37 As an illustration, Appendix 8 shows the memo recorded from spontaneous conversation with this 
participant. 
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activities. Often unarranged conversations turned into lengthy interview-like-talks akin to 

formal and pre-arranged interviews. As indicated in Table 6, the shortest interview was 

about 30 minutes [with Julole: Ministry-CG-2 executive, July 2010], and the longest was 

about 110 minutes [with Januri: NAOT-CG-2-M auditor, January 2010]. On average 

interview duration was 58 minutes. 

4.7.3 Documents and Other Field Data 

A total of 37 types of documentary materials were collected, read/reviewed and included 

in the critical analysis of the PSA phenomenon (see Appendix 9). Official and publicly 

available documents provided invaluable evidence of the state of PSA in Tanzania. 

Documentary evidence was useful in two ways. It provided the initial understanding of 

the practices and issues surrounding PSA in Tanzania, and was a resource for 

triangulating with observational evidence and interview or conversational responses. The 

researcher obtained official documents from the relevant offices (e.g. NAOT regularity 

audit manual and the NAOT journal) or accessed them through relevant official websites 

(e.g. NAOT audit reports, CSO studies, and newspapers and other archives). 

4.8 Data Management and Analysis 

As an interpretive research study, it was not surprising to expect a large amount of 

qualitative data from the fieldwork. In addition, the adoption of GTM requires data 

collection and analysis at relatively the same time. Therefore, the selection of appropriate 

measures to manage the data cannot be overemphasised. The following subsections 

discuss the tools used and issues of concern in data management and analysis, and 

validity and reliability issues and strategies.   

4.8.1 Tools Used and Management of Data 

The massive, diverse, complex, and mainly qualitative data generated during fieldwork 

required proper management in order to facilitate their efficient and effective analysis. As 

a more efficient way of managing the data, the researcher undertook several 

training/workshop sessions on Computer Assisted Qualitative Data Analysis Software 
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(CAQDAS)38. During these sessions, it was apparent to the researcher that the QDAS 

Atlas.ti (Atlas.ti) provided more data management flexibility than QSR NVivo (NVivo); 

for example, the flexibility of creating codes, categories and families of categories, and 

linking or cutting links between them. The flexibility of the Atlas.ti features was the main 

reason for opting to use Atlas.ti instead of NVivo. The Atlas.ti used in this study has 

undergone several updates by the company supplying it, and the final version used in this 

study was Atlas.ti version 6.2.28 (Muhr and Friese, 2004; Friese, 2011a; 2011b).   

Bringer, Johnston and Brackenridge (2004, p. 262) suggested that CAQDAS ‘have the 

potential to facilitate a more rigorous approach to qualitative data analysis’. Manual analysis 

methods are argued to be inefficient, likely to deter a researcher from exploring data from 

many points of view, and makes the research process less transparent (Rouse and Dick, 1994, 

p. 59). Rouse and Dick (1994) and Corbin and Strauss (2008) supported the use of CAQDAS 

in undertaking a GT approach. However, there are potential problems in using CAQDAS.  

Bringer, Johnston and Brackenridge (2004) reported the possibility of researchers 

claiming research rigorousness by simply using CAQDAS instead of appropriately 

applying a relevant methodological framework. The other problem with the use of 

CAQDAS is the ‘coding trap’ (Gilbert, 2002; Corbin and Strauss, 2008), which is 

described as the researcher having ‘too much closeness’ to the data caused by the use of 

CAQDAS. ‘Coding trap’ may cause the researcher to be ‘bogged down in coding’, and 

the coding process may become ‘mechanical or unthinking’. Consequently, the researcher 

could very easily lose sight of where the investigation is going and what is being analysed 

(Gilbert, 2002, pp. 218-9). Corbin and Strauss (2008, p. 163) described this as ‘... fixing 

labels on a piece of data, then putting piles of “raw” data under that label’. 

Bringer, Johnston and Brackenridge (2004) and Gilbert (2002) suggested some solutions 

to the potential problems identified above. The suggested solutions found in these studies 

provided guiding principles to the researcher in how to properly use Atlas.ti in the current 

study. Bringer, Johnston and Brackenridge (2004) argued for transparency in accounting 

for CAQDAS use and fitness for the chosen methodology. They assert that ‘transparency 

38 The researcher participated in the following PhD training/workshop organised by the Graduate School of 
the Faculty of Law, Arts, and Social Sciences (currently the Faculty of Business and Law), University of 
Southampton, UK: QDAS Atlas.ti on 24/10/2008 and 17-18/12/2009, and QSR NVivo – beginner level on 
21/11/2008, and advanced level on 18/02/2009. 
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is necessary for accountability ... in a doctoral viva’ (Bringer, Johnston and Brackenridge, 

2004, p. 262). In order to avoid the ‘coding trap’ and try to achieve a proper balance 

between ‘closeness to’ and ‘distance from’ data, Gilbert (2002, p. 219) suggested several 

ways. These include ‘alternating working on the computer with working on paper; 

reflecting on the index tree categories; writing memos; maintaining a focus on the 

research questions; and coding systematically for specific research-related themes’. The 

researcher followed these guidelines as much as it was practical. 

4.8.2 Data Analysis – A Critical GTM 

This section explains the steps involved in critically analysing field data. As indicated in 

Sections 4.3 and 4.4, data analysis adopted a critical GTM, which used GT techniques and 

procedures and strategically accommodated a critical position in questioning and making 

sense of field data. Figure 5 outlines the adopted process of data collection and analysis. 

 
Figure 5: Outlined Process of Data Collection and Analysis 

Source: Developed by Author 

Data analysis involved posing questions to participants, reflecting the meaning of 

participants’ actions as observed by the researcher and extracting the meaning of texts 

found in documents, as well as asking questions aimed at generating responses that would 
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Theoretical Sensitivity 

       Theory Emergence 
     Data Analysis 

Data Collection 
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indicate participants’ interpretation of their and others’ actions. The researcher’s 

interpretation of participants’ interpretation was achieved by thinking about data in 

theoretical terms, constantly comparing incident to incident, concept to incident, concept 

to concept, and building understanding through coding (Parker and Roffey, 1997; Corbin 

and Strauss, 2008; Tan, 2010). Coding involved the three iterative processes of open, axial 

and selective coding, and aimed to ‘generate core concepts and develop a theoretical 

framework that specifies their interrelationships’ (Parker and Roffey, 1997, p. 222).   

The analysis involved going forth and back between data (i.e. participants’ actions and 

responses, observed events/incidents and narratives found in collected documents) and 

emerging concepts (from theorising). In addition, the researcher strategically alternated 

between interpretive and critical questioning as a process of gaining a critical 

understanding of PSA in Tanzania. Figure 6 is a network view of how culture of secrecy 

emerged as a concept to be included in the emerging theory39.  

 
Figure 6: Network view of culture of secrecy code 

Source: Author Data Analysis using Atlas.ti 

Figure 6 is an example of a network of codes that shows nodes (i.e. concepts, properties, 

sub-categories and main categories) and their respective links40. Through theoretical 

39 See Appendix 10 for a narrative illustration of memo writing and concept coding for culture of secrecy. 
40 Figure 6 is equivalent to Table 12 in Chapter 6, section 6.3.2. 
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sensitivity and constant comparison, the researcher created these nodes and links. For 

example, Figure 6 shows that at the end of data analysis, culture of secrecy ‘is a context 

of’ managing colonising tendencies in PSA, with ‘grounded’ 18 and ‘density’ 12. In 

Atlas.ti, ‘grounded’ indicates code frequency or ‘groundedness’, which is the number of 

quotations to which the code is applied, and ‘density’ is the number of links the code has 

to other codes (Friese, 2011a, p. 60). For clarity of presentation and for relevance reasons, 

the network shows none of the 18 code-quotations and only eight of the 12 codes linked to 

the concept culture of secrecy. The node labelled “Informal Discussion: NAO CG 2, RA – 

26-07-10, 4-5pm” contains memo of a spontaneous conversation with one of the Resident 

Auditors at Ministry CG-2. The conversation took place on 26th July 2010 between 4-5pm 

and related to issues of secrets and confidentiality in the government. The data analysis 

summarised above and illustrated in Figure 5 followed the iterative processes of open, 

axial and selective coding as detailed in the next three chapters.      

4.8.3 Validity and Reliability – Issues and Strategies 

Validity can broadly be defined as ‘concerned with the question of whether the researcher 

is studying the phenomenon she/he purports to be studying’, and reliability can generally 

be defined as ‘concerned with the question of whether the researcher is obtaining reliable 

data’ (Mckinnon, 1988, p. 36)41. Understanding the threats to research validity and 

reliability is an important first step in working out proper strategies to effectively deal 

with them (Mckinnon, 1988; Parker and Roffey, 1997; Brown et al., 2002). 

McKinnon (1988) identified four threats to validity and reliability of field-based research 

studies, and suggested some strategies and tactics in dealing with these threats. The 

threats identified are the potential for artificial responses from participants because of the 

researcher’s presence, researcher’s bias due to background experiences, limitations to 

data access, and the ‘complexities and limitations of the human mind’(p. 37). Specifically 

McKinnon (1988) used military analogy to distinguish strategies and tactics in enhancing 

field study reliability and validity. McKinnon (1988, p. 39) defines strategies as essential 

issues related to the ‘overall planning and general management of a field study’ (e.g. use 

41 Some authors have challenged the use of ‘reliability and validity’ as ‘inappropriate for GT’ (see Brown et 
al., 2002, p. 8). This challenge may have come from the view that deductive research approaches 
commonly use these concepts, and as such their common meaning does not fit the mainly inductive 
approach like GT. These concepts are applied here in a broader sense, and their meaning is as explained in 
this section (see McKinnon, 1988, p. 36). 
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of multiple data collection methods) and tactics as the ‘specific techniques which may be 

deployed as appropriate in particular field studies or at particular times in one’s field 

study’ (e.g. choice of participant observation). This subsection does not necessarily 

uphold this distinction. The suggested strategies are allowing substantial length of time in 

the field, use of multiple data sources and methods of data collection, and an appropriate 

researcher’s behaviour during field work (Mckinnon, 1988, p. 39). 

In the current study, the researcher adopted a PAO role (see Section 4.7.1), which 

potentially exposed the research to the kind of threats identified by McKinnon (1988). 

The length of time in the research field was about 10 months, with 175 working days, 

which the researcher was physically present at research sites (see Section 4.7). Based on 

time and space available for a PhD study, the researcher argues that ‘substantial’ time 

was spent in the research field. The fieldwork period provided the researcher with a 

substantial time to unhurriedly watch and listen, and ‘objectively’ interpret and generate 

meaning. The claimed ‘objectivity’ was not in a positivistic sense, but the researcher 

allowed himself openness and willingness to listen to participants, observed what they did 

with an open mind, represented them in note-taking and memo-writing as accurately as 

possible, and attempted to give voice to participants’ views and what they were 

experiencing. The aim was to reduce personal bias, normally caused by the researcher’s 

own values, culture, experience, and training, but remain sensitive to the data. In addition, 

as indicated in Section 4.7, this study used multiple data sources and collection methods. 

Issues of validity and reliability in studies using GTM have been discussed quite 

extensively in the literature (see Parker and Roffey, 1997; Corbin and Strauss, 2008; 

Gurd, 2008). Literature maintains that the assurance of rigour in GTM is dependent upon 

the level of credibility, plausibility, and trustworthiness of both the research process and 

the theory generated from the data. According to Strauss and Corbin (1998, p. 268), a GT 

study validity and reliability can be evaluated using the following criteria; ‘data validity, 

reliability and credibility’, ‘value of the theory’, ‘adequacy of the research process’ and 

the ‘adequacy of empirical grounding of the findings’.  

There are various ways of achieving GTM validity and reliability criteria, which includes 

theoretical sampling, coding, writing memos, constant and theoretical comparative 

analysis, triangulation, testing of rival hypotheses, and asking the right questions. Gurd 
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(2008) suggests that the actual strategies used for data collection, coding, analysis, and 

data presentation when generating the theory determines the validity and reliability of a 

GT study. To varying degrees, the current study argues to have sufficiently deployed the 

highlighted strategies and tactics for validity and reliability in a GTM.  

4.9 Consideration of Ethical Matters 

Research fieldwork started after completion and approval of the University of 

Southampton’s Ethics Review Checklist. Both the University of Southampton and the 

University of Dar es Salaam issued ethical clearance letters. The ethical requirements 

included maintaining strict confidentiality of data and information obtained during the 

research fieldwork and protecting the anonymity of participants. For example, apart from 

the NAOT and the Tanzanian parliament, where it was not practically possible to 

change/alter their names, the names of all participants and other research sites have been 

changed to acronyms to protect their anonymity. Before recording an interview, the 

researcher first sought the consent of the interviewee.  Furthermore, before any interview, 

participants were made aware of their right to decline their participation and a summary 

of general research questions and objectives was provided. 

4.10 Chapter Reflections and Conclusions 

In this chapter, the researcher discussed philosophical assumptions in social science and 

explained the arguments for the research strategy adopted in this study. This study 

adopted a critical interpretive approach. The researcher also explained the adopted GT 

techniques and procedures, the empirical research design and its implementation. The 

discussion of the empirical research design included issues of access to research sites and 

participants, fieldwork and data collection instruments, data management and analysis, 

and considerations of ethical matters. 
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CHAPTER FIVE 
GROUNDING CONCEPTUAL EMERGENCE  

5.1 Introduction 

This chapter discusses open coding42, the first step of data analysis in GTM. Open coding 

generated open-categories, which are ‘stand-alone’ concepts representing the 

interpretation of blocks of texts, events, observations, and verbal responses from 

participants (Corbin and Strauss, 2008). The chapter starts with a summary of this process 

of opening up the data. The second part of this chapter discusses the open-categories. 

5.2 Opening Up the Data – The Initial GTM Process 

Open coding underwent three stages indicated in Table 7 as Coding-1-3. Table 7 presents 

a summary of open coding output in terms of number of generated open-categories and 

related properties. 

Table 7: Open Coding Stages 

Open Coding Stages Number of Codes 
Coding-1 310 
Coding-2  
Modification + adoption + abandonment (106) 
Total codes in Atlas.ti 204 
Coding-3  
Undeveloped codes in Atlas.ti 113 
Modification + adoption + linking 91 

Properties linked to open-categories  64 
Open-categories  27 

Source: Developed by Author from Atlas.ti 

Coding is an unstructured and undoubtedly messy, complex, back and forth process. 

Therefore, Table 7 is a simplification for illustration and presentation purposes. For 

example, Figure 7 illustrates that 7 codes were generated, from interviewee no. 23, quote 

no. 30, in 1 minute, 32 seconds only. In the quote the interviewee was responding to an 

interview question – what is your experience with Tanzania’s PSA as it relates to 

enhancement of accountability, performance improvement and the fight against 

corruption in PSEs? The codes indicate issues that the interviewee covered in his 

42 Coding is defined as ‘extracting concepts from raw data and developing them in terms of their properties 
and dimensions (Corbin and Strauss, 2008, p. 159). 
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response within this short period. The whole interview took 1 hour, 50 minutes43. Despite 

coding complexity, field-gained experience in generating codes coupled with qualitative 

data management capabilities of Atlas.ti enabled the researcher to keep track of how each 

code has developed over time.  

 
Figure 7: Quoting and Coding Illustrated 

Source: Author Data Analysis Using Atlas.ti 

Coding-1 in Table 7 was the initial line-by-line and sentence-by-sentence coding, without 

necessarily giving much thought to the code-to-code relationship. Coding-1 generated 

310 codes. Coding-2 involved a closer look at the 310 codes, abandoning those which 

appeared to be redundant, modifying by redefining and merging related codes, and 

adopting other emerging categories. Coding-2 reduced the number of codes to 204. 

Coding-3 involved further modification and adoption, and extended the analysis by 

executing the identification of initial linkages between open-categories. At this stage, 27 

open-categories emerged. Furthermore, the stage tentatively linked 64 codes to open-

categories as properties and dimensions.  

 

43 This was the longest (i.e. 110 minutes) of the pre-arranged interviews (see Section 4.7.2, Table 6). 
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5.3 Grounded Concepts – The Output of Open Coding 

The following sub-sections discuss the 27 open-categories listed in Table 8. These are 

grounded concepts because of their direct and close link to field data. They are 

conceptualisation of researcher’s conceived meanings as they emerge from the data. 

Concept emergence developed as the researcher took time to participate and observe 

events in the fieldwork, study and make sense of collected documentary evidence, and 

listen and interpret participants’ responses to interview questions or during spontaneous 

conversations between the researcher and participants. 

Table 8: List of Open-Categories 

1. Secrecy and lack of transparency 
2. Dealing with disputes in PSA  
3. Weak working relationship between accountability agencies  
4. Conditions for collusion in PSA 
5. Participatory audit 
6. Pressure of mimicking foreign models 
7. Coping with politics of the day  
8. Inconsistencies between governance and politics  
9. Dependence on foreign sources of finance 
10. Patchy accountability  
11. Maintaining appearance of NAOT significance 
12. Weak accountability to the public  
13. Parliamentary enforcement powers 
14. Excessive bureaucracy in the public sector 
15. Councillors’ enforcement powers  
16. NAOT reorganisation and reforms 
17. Legitimation elements of PSA 
18. Ambiguous contribution to PSEs 
19. Ambiguous classification of government secrets 
20. Attempting to oversimplify the role of PSA 
21. Conflicting interpretation of standards, regulations and procedures 
22. Good link between PSA and foreign financing 
23. External auditors’ views of the role of PSA  
24. Others’ views of the role of PSA 
25. Recognition contest between external auditors and accountants  
26. Publicity of PSA  
27. Weak and inconsistent fight against corruption 

Atlas.ti is capable of keeping a record of when (date and time) a code was first created 

and last modified. This record is the closest representation of the date and time that the 
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researcher conceptualised the code. The chapter discusses the open-categories 

chronologically based on the date of their conception by the researcher44. However, this 

does not necessarily indicate the flow of how the emergent GT developed over time.        

5.3.1 Secrecy and Lack of Transparency 

Secrecy and lack of transparency in government emerged early in data collection and 

analysis. Three properties describe this open-category; institutionalised secrets, impact of 

secrets on PSA, and avoiding disclosure of weaknesses. Institutionalised secrets capture a 

phenomenon where participants’ perception was that the PSEs’ financial information was 

more for institutional purposes than for public consumption. Because of this perception, 

external auditors and auditees were more likely to treat this information as secrets. The 

following quote indicates this tendency to render public affairs secret: 

[...] a person who denies existence of government secrets is a liar. There are occasions we 

are told that certain things are secrets and should be dealt with special care.... You may 

enquire information but a directive comes that the information relates to State House issues. 

Whether that is true or not, is difficult to tell. Unfortunately, we do not have power to follow 

up or investigate the State House [Janela: NAOT-HQ-L auditor, January 2010, Q2:22]. 

There were government issues that external auditors were unquestioningly required to 

keep silent. In addition, the quote indicates that even when there were reasons for 

external auditors to doubt and query certain government transactions or operations, the 

mention of State House as being involved would deter further enquiry into the matters. 

Another property was the impact of secrets on PSA. Most external auditors agreed that 

the existence of secrets affected PSA output to a certain degree. However, participants 

varied in their perception of how and the degree to which secrecy affected PSA. One 

source of variations in perceptions was differences in the level of seniority of 

participants. While most participants in a senior external auditor category appeared to 

favour the view that secrecy had very little, if any, impact on PSA, the opposite was true 

for the junior external auditor category. 

44 According to Atlas.ti the first of the 27 open-categories was coded on 18th April 2010, at 13:28 hours and 
the last on 3rd October 2011, at 20:14 hours. This is about eighteen months apart from the first to the last 
open-category. This is a rough indication of the researcher’s ‘closeness to data’ period of data analysis. 
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Observation that indicated propensity to classify weaknesses as secrets was another 

property. The researcher noted two reasons for the emergence of a confidentiality culture 

in the visited PSEs. These were individual participants' fear of losing employment for 

disclosing information perceived to be sensitive by their superiors/employers and mere 

concealment of individual and system weaknesses. At one point, a junior external auditor 

explained his own experience of how government secrecy can have negative impact on 

PSA. In one audit assignment, the participant reported he faced a risk of harm because he 

disclosed ‘bad things’ about a particular government unit. 

Senior external auditors indicated that although secrets affected the outcome of PSA, 

these only contributed to a very limited extent. One participant even estimated that it was 

not more than 10 per cent. The participant went on to give an example of memos from 

State House to the CAGT, directing the CAGT to accept a reallocation of funds. For the 

participant, such a communication was minor and immaterial. For these senior external 

auditors, their duty was to deal with matters as approved by the parliament. For them a 

correspondence like the one highlighted above was insignificant in forming an 

independent and objective audit opinion. A neutral interpretation of the participant’s 

example will tend to agree with the participant interpretation. However, a critical 

interpretation would go further and see the danger of such communications in influencing 

PSA or at least indicate a much bigger picture of the role of the state in influencing PSA.    

5.3.2 Dealing with Disputes in PSA 

During fieldwork, some disputes arose between external auditors and auditees. This 

triggered the researcher’s interest to interrogate the data in order to understand how 

external auditors and auditees dealt with these disputes. Observed disputes ranged from 

minor disagreements like accounting/audit materiality of transaction amounts to doubting 

the truth of PSA findings. The context and the way PSA disputes were resolved emerged 

as one of the key issues of concern to participants, hence this open-category. 

Existence of formal and informal dispute resolution mechanisms described this open-

category. The mostly cited formal mechanism by participants was audit committees, 

particularly in dealing with major disputes. Other mechanisms were ‘entry’ and ‘exit’ 

conferences. There were audit committees in the visited PSEs, but participants were not 

happy with the way these committees were established and operated. The main problem 
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was their lack of independence and expertise. Generally, the audit committee system in 

Tanzania’s PSEs was weak and inadequate as indicated in the following quote: 

[...] look the way audit committees operate.  If they find the Council Director has not 

implemented CAGT recommendations, there is no law that gives them power. The power to 

take action against the director's mismanagement or forward the case to the council finance 

committee for further actions [Junoma: LGA professional, June 2010, Q23:22]. 

Because of weak and inadequate formal mechanisms, external auditors and auditees 

appeared to resort to informal means of resolving their disputes. The observed informal 

means were blame avoidance and compromising. These involved external auditors and 

auditees bypassing existing systems and attempting to resolve their disagreements 

amicably as indicated in the following quote: 

[...] ministries have a Resident Auditor and we can ‘live’ [i.e. operate] in a ‘comradeship’ 

way ... if there is misunderstanding, we can just discuss, and resolved it ‘internally’. You 

know (short silence); audit committees are new phenomena and not well grounded in the 

PSEs’ governance structures. We normally solve our disputes amicably [Junaro: Ministry-

CG1 professional, June 2010, Q12:8]. 

In all visited PSEs, the researcher observed these incidents of resolving PSA 

disagreements amicably. The above quote indicates two propositions. One, existing 

formal dispute resolution mechanisms were not working properly and hence were not 

useful or reliable. Two, individual external auditors and auditees were able to bypass 

existing formal mechanisms and informally resolve their disagreements. The limitation 

with informal mechanisms was the lack of transparency and objectivity of procedures. 

This limitation gave room for willing external auditors and auditees to act 

opportunistically for their self-interest and risk the public interest. 

5.3.3 Weak Working Relationship between Accountability Agencies 

The observed working relationship between NAOT, government, parliament and other 

accountability agencies was weak. Three properties described this open-category: the 

level of interdependence between NAOT, government and parliament, NAOT’s financing 

and recruitment dependency and interdependence between NAOT and other 

accountability agencies. 
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Participants viewed professionalism in PSA as an important element of external auditors’ 

ability to perform their role in PSEs. However, they also accepted that two other elements 

were critical. One was the interdependence between the NAOT, the government and the 

parliament. Field data indicated the level of interdependence was very high. For example, 

the parliament used CAGT reports as evidence in praising or criticising PSEs’ executives 

and the government used CAGT reports as evidence of its good performance. In addition, 

the demand for PSA justified NAOT’s existence and its role in the public sector. A 

middle-ranked external auditor described this interdependence in the following quote: 

[...] the position of politicians in helping the NAOT is very critical. The parliament has a 

major role to play in enhancing accountability through PSA. An audit report is meaningful 

only when people know that someone will call and ask them to account for their 

performance. If the parliament really holds AOs to account, external auditors’ work will be 

respected ... otherwise, they become less motivated and it is impossible to achieve PSA 

objectives [Janaba: NAOT-CG2-M auditor, January, 2010, Q5:15]. 

The low level in enforcing accountability measures when required indicated a weak 

accountability loop, hence the lack of effectiveness of this interdependence.  In general, 

the parliament and the government appeared to be hesitant in taking measures, when 

needed, to hold PSEs’ executives accountable. 

Another area that indicated limitations in the existing interdependence was the influence 

from government executives on NAOT’s financing and recruitment matters. Before the 

enactment of the PAA2008, the NAOT financial budget and staff recruitment was under 

the direct control of the Ministry of Finance and Economic Affairs (MoFEA). Currently 

the CAGT prepares the financial budget and presents it to a ‘consultative meeting of the 

Minister of Finance (MoF) and the PAC’. Afterwards, the MoF has the responsibility to 

submit the agreed estimates to parliament for approval (Tanzania, 2008, Section 44). 

The change to the current NAOT budget preparation, deliberation, and approval 

arrangement aimed to enhance NAOT’s financial independence. However, due to 

government budget constraints, the MoFEA, which remained the main issuer of 

government money, was significantly the most influential body in the arrangement. 

Coupled with what was perceived by participants as the ‘old mentality’ held by some 
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government officials, the NAOT was sometimes having trouble in acquiring financial and 

human resources as indicated in the following quote: 

[...] people like those at the MoFEA still have that old mentality ... we are trying to fight for 

our independence ... they think we are part of the Ministry of Finance ... that was the old 

system. ... Sometimes when you request funds from the MoFEA they cut down the amount 

requested [Junimo: NAOT-HQ-M auditor, June 2010, Q11:3]. 

Another observable property was the interdependence between the NAOT and other 

accountability agencies45. Interdependence here refers to the relationships between these 

institutions and the ways and extent to which they collaborated. While there was a 

general perception that they worked together, the effectiveness of their working 

relationship was low as indicated in the following quote. 

[...] We need to focus, even in your study [referring to the researcher’s current PhD study], 

on factors that cause people to be corrupt. In my view if accountability measures will start to 

be implemented effectively, and those responsible are held accountable, even without 

increasing public sector compensation package, it will open the way for accountability 

culture to flourish [Junume: LGA professional, June 2010, Q23:30b]. 

5.3.4 Conditions for Collusion in PSA 

Conditions for collusion in PSA was observable in two properties: auditee fear of external 

auditing and exploiting participative audit for personal interest. Auditee fear of PSA was 

evident during fieldwork. Auditees appeared to handle with caution the preparation for 

audit assignments and their interaction with external auditors. Although the participatory 

audit approach (discussed in the next Section, 5.3.5) aimed to create a ‘friendly 

environment’ for PSA, auditees’ tendency to fear external auditors was notable.   

Auditees always tried to manoeuvre their ways in order to avoid being ‘caught’ by 

external auditors. The concern was, as put by one participant, ‘you may end up being held 

accountable for things that are entirely beyond your control’. The participant described 

PSA as a ‘trap’ that if possible, they had to ‘avoid’ at all costs’. Avoiding at all costs 

may mean ‘even if it meant foregoing genuine accountability, performance and the fight 

45 Other accountability agencies include courts, anti-corruption units, and the police force. 
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against corruption’. However, external auditors described the fear-factor as an important 

element in making PSA effective. The problem with the view of ‘making PSA effective’ 

through fear mongering was its contradiction to participatory audit, which aimed to 

negate the police-like approach that seemed to create this fear among auditees. The 

following quote illustrates how fear of PSA influenced auditees:   

[...] I see PSA as a ‘trap’ ... I do not see if there is any ‘freedom’ ... the relationship between 

external auditors and auditees is kind of ‘enmity’ between them. An external auditor has to 

‘always be feared’, and we always do some things in fear ... that the external auditor may 

penalise you ... therefore, for convenience we normally ... try to ‘avoid’ each other [Julame: 

LGA excutive, July 2010, Q20:10]. 

Exploiting participative audit for personal interest was another property. Participative 

auditing was an audit approach where auditees were heavily involved from the start to the 

end of a PSA assignment. Participants indicated opportunistic use of this approach, as in 

the following quote:  

[...] there are constant interactions between external auditors and officials at the Ministry-

CG-1 ... if there is any corruption, it normally happens in these interactions ... you may 

discover embezzlement of a substantial amount of public funds ...  people start to ‘negotiate’ 

how to ‘handle’ the embezzlement. A lot of issues are ‘buried’ during these interactions ... in 

the end the audit report does not necessarily reflect the real situation of the audited PSEs 

[Junuba: NAOT-CG1-L auditor, June 2010, Q17:18].  

5.3.5 Participatory Audit 

According to external auditors, without participatory audit their work would have been 

very difficult and getting information would have proved very costly. In describing 

participatory audit, participants used two main features; auditee involvement in PSA and 

characterisation of auditor-auditee interactions. Along a light-heavy continuum, the 

extent of auditee involvement in PSA could be summarised as heavily involved. 

Basically, auditees were involved at all key stages of PSA – audit planning, execution 

and reporting. 

Auditor-auditee interactions meant the way in which the two were behaving towards and 

communicating with each other.  External auditors and auditees characterised their 
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interactions as either friendly or antagonistic. This characterisation depended very much 

on individual participants’ views on what constituted friendly or antagonistic interactions. 

The friendly-antagonistic dimension has a historical background. For example, one 

respondent recalled the perception during colonial era that external auditors were like 

police officers. Labelling external auditors as police officers was associated with the use 

of ‘force’ in executing PSA. The police-like approach created antagonistic interactions 

where external auditors and auditee showed opposition and hostility towards each other, 

and the level of trust between them was very low.    

Participants viewed antagonistic interactions as the main cause of low levels of auditee 

cooperation in PSA. Uncooperative auditees negatively affected the quality and reliability 

of PSA findings and recommendations. Therefore, recent PSA reforms included a change 

from a police-like to a friendly-like approach. One aspect of this change was emphasis on 

participatory audit.  Participatory auditing aimed to develop trusting, beneficial, and 

favourable interactions between external auditors and auditees. The approach also 

enhanced a sense of shared responsibility for the results of the audit process.  

5.3.6 Pressure of Mimicking Foreign Models 

The influence of the trend to internationalise accounting and auditing standards was 

notable at the NAOT. In trying to adapt to this trend, external auditors were under 

pressure to keep up with evolving changes in the profession. Two properties described 

this open-category. These were the adopted PSA model and attempts to catch up with 

internationalisation of professional standards.  

After independence, the GoT adopted the Westminster model of governance. Laws and 

regulations on accountability relationships between the NAOT, the executive and the 

parliament emphasise this model. However, observation showed partial adherence to this 

model, with more signs of weak than strong links in the accountability relationships 

between public representatives, external auditors and PSEs’ executives. The weak links 

were mainly because of the apparent lack of clear separation of power between public 

representatives and PSEs’ executives. Another observed property was the attempts to 

catch up with the ongoing internationalisation of accounting and auditing standards. In 

the last decade, the NAOT intensified its efforts to comply with international standards 

on auditing. In the effort to gain credibility from international professional institutions, 
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the NAOT had to adopt these standards in sometimes a wholesale mode, possibly without 

giving much thought to their compatibility to Tanzania’s public sector context. The 

following quote illustrates the effect of this adoption: 

[...] when we, as a country, decided to modernise PSA, we completely discarded everything 

from our old approach ... we left behind a lot of PSA standards and regulations that were 

relevant, and adopted those which are not relevant to the Tanzania’s context [Mayoga: 

NAOT-LGA-M auditor, May 2010, Q8:6]. 

The criticism in the quote above related more to the failure of recent adoptions to 

consider Tanzania public sector context than the strength of PSA before adoption. In 

other words, if recent adoptions aimed to rectify problems in the old PSA regime, the 

participant perceived that the adoption was not achieving this aim.  One specific example 

of pressure to adopt foreign models that participants cited was the adoption of a regularity 

audit manual. Participants complained that the manual was simply a copy from another 

country and the NAOT had to convene fast-track meetings that intended to familiarise 

external auditors with the manual. The purpose of fast-track adoption of these new 

regulations and procedures was to raise the credibility profile of the NAOT in the 

regional and international rankings. Junior external auditors complained that the tick 

boxes approach dominated their audit assignments, regardless of whether or not the 

procedures were relevant for a particular task.             

5.3.7 Coping with Politics of the Day  

It was notable during fieldwork that individual external auditors’ perceptions of certain 

issues as they related to their audit assignments very much influenced their efforts.  There 

were three issues. These were the meaning attached to PSA purposes, the means available 

in achieving the purposes and whether external auditors were able, given the available 

means, to achieve these PSA purposes. External auditors assessed all these issues against 

the implications for their daily lives. The assessment influenced the level of adaptation 

and coping with situations surrounding their daily audit tasks. One of the key themes that 

frequently emerged during fieldwork was the influence of politics in the functioning of 

PSEs. Two properties described coping with politics of the day. These were political 

demands and influence on individual external auditors, and external auditors’ efforts to 

align PSA with the politics of the day. 
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The specific dimension political demands and influence on individual external auditors 

referred to the perceived risks faced by individual external auditors for not complying 

with political demands. Most junior external auditors perceived the risk was high. The 

second property was individual external auditors’ efforts to align PSA with politics of the 

day. Participants perceived the propensity to align PSA with politics of the day to be high. 

Participants indicated political influences as a challenge to their profession, both at 

central and local government levels. On one occasion, a participant in the visited LGA 

commented on how difficult it was to operate as accounting or auditing professionals in 

the public sector because of political influences. The challenges in PSA because of 

political influences necessitated external auditors to make some strategic choices. This 

was necessary in order to smooth things and protect interests at a personal level. This 

open-category is a modified in vivo code as indicated in the following quote where the 

participant used the phrase ‘... adapt to the politics of the day’: 

[...] if you closely look at the LGA ... most misappropriations are committed after 

politicians have colluded with executive personnel.... most of the things that do not go 

well, there is a councillor behind, and councillors are not alone. It is a team made up of a 

District Commissioner and sometimes even a Regional Commissioner, and Council 

Mayor ... politics is very powerful in LGAs ... it is very difficult to do our job 

professionally, we normally adapt to the politics of the day [Junume: LGA professional, 

June 2010, Q23:40].   

Whenever external auditors were to report on issues of significant political implications, 

finding the right balance between ‘professionalism’ and ‘meeting political demands or 

influences’ was critical. Participants suggested that coping with politics of the day was, in 

some instances, a better strategy than conducting yourself in an honest and professionally 

correct manner. This was because, in these incidents, protecting ‘political interests’ was 

more important than defending ‘public interests’ as indicated in the following quote: 

[...] sometimes we do a good job, we find and report problems in PSEs. However, for 

political reasons no action is taken ... there are times when we tell ourselves [meaning, 

external auditors and auditees] – ‘we both are working for our families to have something to 

eat, let us agree, and not take these matters further’ [Janumi: NAOT-HQ-M auditor, January 

2010, Q4:9]. 
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The quote above indicates how external auditors and auditees based their decision on 

individual assessment of the overall auditing context. As PSA findings were disregarded 

and CAGT recommendations not implemented, ‘good external auditors’ were converted 

into agreeing with their auditees to bring ‘external audit issues’ to a closure, with 

‘personal interest’ becoming a priority. While attempting to limit the reporting of 

politically undesirable audit findings, external auditors and auditees found themselves 

colluding in order to benefit from these situations. 

5.3.8 Inconsistencies between Governance and Politics 

Inconsistencies between governance and politics was theorised after sensing a 

disconnection between the actions of the government and claimed political will in 

supporting PSA. Four properties describe this open-category; the existence of laws and 

regulations to support PSA, the perceived political-will to support PSA, involvement of 

government and politics in the PSA process, and operationalisation of existing 

accountability structures. 

Participants raised questions about the relationship between politics, governance and 

PSA. They perceived existing laws and regulations on PSA as being adequate, and the 

level of perceived political-will in support of PSA was high. This thesis adopts a 

definition of ‘political will to support PSA’ as a ‘motivation explicitly shown by 

politicians to agree with the NAOT functions’. This motivation is based on the belief that 

PSA is beneficial to them as politicians and public representatives (Taliercio, 2009, p. 

112). This definition is consistent with the argument that there is a positive relationship 

between ‘political elections competition’ and ‘political willingness’ to support public 

resources evaluative mechanisms like PSA (Baber, 1983). The following quote indicates 

the observed strength of political-will to support PSA: 

[...] recently the political environment of the country has changed. The parliament has 

become stronger and stronger, and has increased its demand for more accountability from the 

government ... this increased parliamentarian strength has ‘forced’ the government to 

‘positively respond’ to the parliament [Juliri: POC member, July 2010, Q21:7]. 

The other observed property was the involvement of government and politics in PSA, 

which indicated a high level of interference from both PSEs’ executives and politicians. 
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Participants cited these interferences as the main cause of the observed inability of PSA 

to influence the management of PSEs. External auditors appeared to blame both PSEs’ 

executives and politicians; politicians blamed PSEs executives; and PSEs’ executives 

blaming politicians for weakening the influence of PSA in PSEs. The following quotes 

illustrate the observed interferences: 

[...] political issues normally arise, they very much influence council management ...  you can 

write a good audit report, but it may appear that the issues raised in the report affect 'national 

interests', therefore, should be deleted. So you find reports are written, but do not necessarily 

reflect real situations of audited PSEs [Junuba: NAOT-CG1-L auditor, June 2010, Q17:4]. 

[...] because of the environment in which the practice of PSA takes place, external auditing 

has turned out to be more of a political process than a professional practice.  ... I have seen 

auditing being influenced by politicians who normally put their political and personal interest 

ahead of those of the general public which they claim to represent [Julame: LGA excutive, 

July 2010, Q20:6]. 

In general, the political discourse during fieldwork suggested that there was political 

willingness to support PSA. However, participants’ responses indicating interferences 

signalled elements of inconsistencies between governance and politics.  

Ignoring or using the existing accountability structures subjectively was another indicator 

of inconsistencies between governance and politics. For example in one incident, 

recommendations by councillors to hold LGA executives accountable following a CAGT 

report were ignored, while on another occasion, a Minister ‘politically’ used his position 

to remove from office a group of LGA employees who were implicated in another CAGT 

audit report. In the following quote, a middle-ranked external auditor questioned this 

apparent inconsistency: 

[...] for example, a recently published CAGT report for XXX council showed some 

embezzlement at the council. The Minister went there and politically removed the accused 

from office. We have proper procedures of removing people from offices. Therefore, we do 

not need to use political platforms to announce removal of people from office, just to ‘appear 

holding them accountable’ [Janumi: NAOT-HQ-M auditor, January 2010, Q4:8] 
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The above quote indicates that politicians were prepared to ignore existing accountability 

mechanisms for the sake of scoring political points using PSA. The context of the above 

quote was that the council had a long history of embezzlement and other management 

malpractices, without the government taking any action. However, when this minister 

visited the council in one of his party’s political rallies close to general elections in 2010, 

he made this announcement. 

There were incidents that indicated partiality in the ways in which the government dealt 

with CAGT reports, which appeared very critical of the government. Overall, there was a 

perception among participants that government acceptance and implementation of critical 

CAGT reports tended to be very limited, as indicated in the following quote: 

[...] even now, especially in the government, the majority do not like what we do. They see us 

as working on behalf of opposition parties. They consider certain issues, like that of EPA 

[External Payment Arrears] Account scandal46, as too sensitive to be disclosed to the public. 

There is that old generation of government officials with views that we should keep secret 

such issues. People go underground and become like termites47 working to undermine CAGT 

efforts [Junimo: NAOT-HQ-M auditor, June 2010, Q11:20]. 

The quote above is an example of a frustrating context in which external auditors were 

working when it came to matters of corruption and other issues related to serious 

mismanagement in PSEs. Although in recent years there have been some hot debates on 

issues related to wrongdoings of PSEs executives because of CAGT reports, the holding 

of responsible PSEs executives accountable has mostly remained insignificant. 

46 The scandal came to public attention after a 2007 special external audit report by Ernst & Young, an 
international accounting professional firm commissioned to perform this audit by, and on behalf of the 
NAOT. The report was on the investigation of fraud and misappropriation of funds in the EPA account at 
the Bank of Tanzania. The amount involved was about TShs 133 billion and the government did not 
publish this report. In 2008, the report was leaked to some Tanzania local newspapers and WikiLeaks. The 
report was available at: http://wikileaks.org/wiki/Bank_of_Tanzania_EPA_fraud_external_auditors_report, 
accessed on 21st May 2012, at 12:08 hours. 
47 ‘Termites are a group of eusocial insects ... they are economically significant as pests that can cause 
serious structural damage to buildings, crops or plantation forests’ (http://en.wikipedia.org/wiki/Termite, 
accessed on 21st May 2012, at 14:27 hours). ‘Becoming like termites’ is behaving and acting like termites. 
It is a common phrase in Tanzania used to describe a person or a group of persons secretly undermining 
others’ legitimate efforts to achieve a particular goal. In this case, certain government executives 
undermined CAGT function because of their dislike of transparency brought by CAGT reports.  
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5.3.9 Dependence on Foreign Sources of Finance 

Like most developing countries, Tanzania is dependent, in one way or another, on foreign 

sources of finance for its public financing48. Foreign sources of finance appeared to 

create pressure on the Tanzanian government to become more accountable locally, 

nationally, and internationally. One property described this open-category, which was the 

extent of public finance that Tanzania received from foreign sources. The number of 

sources and amount of foreign public finance contributed to Tanzania’s national budget 

indicated the extent of this dependency. 

Although the percentage of foreign assistance to the national budget showed a decreasing 

trend over the last five years (e.g. from 42% (2007/08) to 28.2% (2010/11)), the number 

of sources has remained numerous and the absolute amount almost constant and 

significant (Policy Forum, 2011a). For example, with the exclusion of several private 

foreign financing sources, Tanzania consistently received financial assistance from at 

least 38 foreign sources in the period 2000-2010 (Tripp, 2012). Currently Tanzania 

receives foreign official development assistance (ODA) from more than 40 development 

partners (World Bank, 2011), and is the second largest recipient of aid in Sub-Saharan 

Africa (Tripp, 2012). According to the World Bank (2011, p. 14) ‘Tanzania is highly aid 

dependent’, with the nominal ODA increasing from US$1.6 billion in 2000 to US$3 

billion in 2009, accounting for about 9.2% of GDP and 34% of actual government 

expenditures. 

5.3.10 Patchy Accountability 

Accountability can be described as ‘a relationship between a bearer of a right or a 

legitimate claim and the agents or agencies responsible for fulfilling or respecting that 

right’ (Lawson and Rakner, 2005, p. 9). Participants perceived PSA as a mechanism that 

facilitates a number of accountability relationships. The main accountability relationships 

observed during fieldwork were between the government (the accountable-agent) and the 

public (legitimate claims bearers) in general and between the government and foreign 

agencies like donors or development partners. 

48 Foreign sources in this thesis mean foreign-based donors or development partners, which can be 
individual foreign governments and institutions, multinational companies, or international organisations. 
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Issues of accountability also emerged early in the fieldwork. Interpreting various 

participants’ responses, the concept patchy accountability was theorised. The term patchy 

literally means ‘existing or happening in some places and not others’49. Under the 

existing accountability systems, the use of PSA reports as basis for holding PSEs 

executives accountable was largely uncertain. Patchy accountability combines two 

properties: the preferred scope of accountability, and clarity of who was responsible for 

audit queries. 

The preferred scope of accountability intended to capture participants’ descriptions of the 

‘space’ where accountability of PSE executives was taking place. Participants described 

the ‘space’ as internal or external, and referred to ‘internally or externally holding PSEs’ 

executives accountable’.  Achieving internal accountability described an accountability 

situation where external auditors and auditees or the government and MPs agreed to 

conclude certain issues ‘internally’ instead of revealing them to the public. External 

accountability encompassed both accountability to the public through local councils and 

the parliament, and accountability to foreign agencies like donors or development 

partners. The researcher noted that participants were eager to support the idea that PSA 

can contribute to accountability. However, the distinction between accountability to the 

public (here conceptualised as externalised accountability) and achievement of 

accountability without the public actually knowing (here conceptualised as internalised 

accountability) was very critical.  

The most preferred option, as perceived by participants, was internal accountability. 

Although not openly discussed by most participants, the interpretation of how they 

explained their relationships to each other50 during PSA held the implication that they 

normally tried to see if they could negotiate matters internally before 'going public'. The 

researcher noted that internal accountability allowed for compromises, for example 

between external auditors and auditees, the executives and MPs, and the ruling party MPs 

and opposition parties’ MPs. These were compromises on whether or not to disclose what 

they perceived to be 'publicly' undesirable management practices in PSEs. 

49 Extracted from an online Oxford Advanced Learner’s Dictionary, available at 
http://oald8.oxfordlearnersdictionaries.com/dictionary/patchy, accessed on 11th November 2012, at 17:31 
hours. 
50 This is the relationship and the interaction between external auditors, auditees and public representatives. 
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Another example of emphasis on ‘internalised accountability’ was the efforts to 

strengthen the internal audit (IA) function51.  While the circumstances of holding PSEs 

executives accountable through PSA was still a very difficult objective, the question that 

remains to be answered is how can enhanced accountability be achieved through IA? The 

emphasis on the IA function without rectifying existing weaknesses in PSA was another 

indication of this preference to ‘internalised accountability’; a form of accountability that 

was cheaper52 to the ruling elites than ‘externalised accountability’. 

Even within the external accountability context, the question of who actually was 

perceived to be more important than others arose.  For example, where accountability 

considerations were in relation to the parliament or foreign agencies, foreign agencies 

would attract ‘better consideration’ than if it was only about the parliament. The 

following interview response from a councillor indicates how conducting PSA was not 

necessarily for real accountability of the government to the parliament but because of 

pressure to show a ‘good’ governance picture to foreign agencies: 

[...] at the central government, there is that fright about the donor community. Therefore, 

there is some ‘incentive’ in trying to ‘clean up’ the government through PSA. It is not 

because the government ‘fears’ the parliament, no, they very much fear the donor 

community ... e.g. the IMF and the World Bank [Junara: LGA councillor, June 2010, Q19:4]. 

Patchy accountability was also characterised by ambiguities in terms of who was 

responsible for audit queries. Ambiguities were observable in how and to whom external 

auditors sometimes directed their audit queries. There were instances in the fieldwork 

where external auditors appeared to direct their audit queries and questions to PSEs’ 

employees, such as accountants, who were not responsible.  

Public sector accountants were sometimes required to respond to audit queries that were 

not for them but for AOs. Observation indicated that this happened because of two things. 

First, because of their responsibility for accounting and reporting, accountants were very 

close to financial resources. This made them an ‘easy target’ for blame from either 

51 At the time of writing this thesis, the GoT, following the amendments of the PFA2001 in 2010, has 
established an Internal Auditor General’s (IAG) Division under the Ministry of Finance. The aim of the 
IAG is to improve financial management and accountability for attaining value for money on public 
expenditure (http://www.mof.go.tz/index.php?option=com_content&view=article&id=708:internal-auditor-
general&catid=37:internal-auditor-general&Itemid=252, accessed on 20th July 2013, at 14:10 hours). 
52 That is not costly in terms of existing ruling elites holding on to power. 
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external auditors or their superiors, the AOs. Second, there were apparent complexities in 

accurately targeting persons who were accountable for public money spending. While 

AOs had less control over the actual use of public funds, the accountability in terms of 

success or failure lay entirely with them. The following quote indicates this condition: 

[...] being an AO has always been very difficult. Auditing normally targets AOs as the ones 

accountable. However, we are accountable for transactions that we do not have power to 

control. In most of these transactions I do not have the required 'muscle’/’teeth' to say 

yes/no. In my opinion, there is no fairness in delegating responsibilities and authority to AOs 

[Julame: LGA excutive, July 2010, Q20:7]. 

The observed accountability ambiguity at the local level was consistent and a reflection 

of the ambiguity that was exhibited at the national level. For example, at both the visited 

LGA and the ministries, accountants complained about being questioned for things that 

AOs should have been questioned over, and vice versa. This property described the 

uncertainty observed on explaining the actual accountability relationships between the 

MPs and councillors, the government and external auditors. 

5.3.11 Maintaining Appearance of NAOT Significance  

Maintaining appearance of NAOT significance synthesises four properties; the basic 

mode of PSA, CAGT appointment and removal from office, CAGT statutory 

independence, and appearance of government officials’ support of PSA. The basic mode 

of PSA in Tanzania is statutory set to indicate that the main recipient of PSA output is the 

parliament. The Constitution requires the CAGT to function on behalf of the parliament 

and help MPs to fulfil their oversight responsibility as indicated in the following quote: 

(...) There shall be a CAG of the URT ... the CAG shall have the responsibility ... to ensure 

that the use of any moneys ... has been authorised ... (by the Parliament). ...  where  satisfied 

... shall authorise payment of such moneys, to ensure that all the (spent) moneys ... have been 

applied to the purposes connected with the use of such moneys and ... expenditure has been 

incurred in accordance with the authorisation ... and at least once every year to audit and give 

an audit report in respect of (government) accounts (Tanzania, 1997, Article 143 (1), (2)). 

The CAGT functions are broadly set out in the Constitution and further elaborated in the 

PAA2008. Although the CAGT works on behalf of the parliament, the Constitution 
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requires him to submit all audit reports to parliament through the President. The nature of 

the relationship between the NAOT and the government plays an important role in 

shaping the strengths of PSA. Key to this relationship is the appointment and removal of 

the CAGT from office, and his obligations to audit and report.  The law stipulates that: 

(...) the CAG shall be appointed by the President from among the URT citizens by birth ... 

Upon appointment the CAG shall subscribe to the oath before the President ... CAG may be 

removed from office ... under Article 144 of the Constitution (Tanzania, 2008, Section 4, 7).   

The Constitution outlines the reasons and procedures required in removing the CAGT 

from office. The reasons are the end of office tenure53, age54, inability to perform CAGT 

functions, misbehaviour and violation of public leaders’ ethics law (Tanzania, 1997, 

Article 144 (1), (2)). Furthermore, the CAGT can decide to resign55 unless the removal 

from office is a subject of investigation, which is a matter for the President to consider. If 

the investigation is needed, the President will appoint a special tribunal, which will 

investigate and report to him. The tribunal will also advise the President on whether to 

remove the CAGT from office (Tanzania, 1997, Article 144 (3-4)).   

As is evident from the preceding paragraph, the President has the power to appoint and is 

the main source of power to remove the CAGT from office. Further extension of this 

presidential power over PSA is in the reporting relationship where the CAGT has to 

report to the parliament primarily through the President. See the following quote:   

(...) The CAG shall, on behalf of the National Assembly, examine, inquire into and audit the 

accounts ... (and) ...  submit (all audit) report to the President and the ... appropriate Minister. 

The final report ... shall be laid by the ... appropriate Minister to the National Assembly56 

(Tanzania, 1997, Article 143 (4); 2008, Section 10, 34).  

53 The CAGT ‘holds office for the fixed term of five years and shall be eligible for renewal for one term 
only (Tanzania, 2008, sect. 6(1)). 
54 The CAGT is ‘obliged to vacate office upon attaining the age of sixty or any other age which shall be 
prescribed by a law enacted by parliament’ (Tanzania, 1997, Article 144(1)). Section 6(2)(a) of the 
PAA2008 provides the CAGT to ‘vacate office upon attaining the age of sixty five years.  
55 PAA2008, Section 6(2)(b) provides that the resignation can either be ‘on account of medical ... or any 
other grounds which the President considers sufficient; or by giving six months’ notice to the President.  
56 After receiving the CAGT audit report, the President is constitutionally required to direct the Minister of 
Finance to submit the report to the next National Assembly within seven days of its first sitting (Tanzania, 
1997, Article 143(4)).  
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It is apparent that the Constitution articles summarised above are contradictory or create a 

conflict-of-interest situation. For example, although the law states that the CAGT will 

work on behalf of the Parliament, the same law on the appointment of the CAGT and 

his/her removal from office and partly on audit reporting procedures, gives more power 

to the President than to parliament. It is notable that the relationship provided in the 

Constitution between the NAOT and the government suggests NAOT significance by 

closely linking the office to presidential powers. However, this arrangement opens the 

door to a cosy relationship between the two institutions as they attempt to compromise 

between NAOT’s objective to serve public interest and presidential influences, which 

may be political and at some point contrary to public interest. 

Another property that characterises this open-category is the recently increased emphasis 

of the CAGT statutory independence. Since independence (1961) the statutory provisions 

regarding the role of PSA and CAGT independence were elevated to the Constitution. 

However, the emphasis to recognise their significance is a recent development. Together 

with other recent improvements in the NAOT administration and operations, the 

emphasis on the CAGT statutory role was also indicated in the enactment of the 

PAA2008 (Tanzania, 2008) and the related subsidiary legislation,  the Public Audit 

Regulations, 2009 (Tanzania, 2009).  

The other property was the way government officials appeared to support PSA, which 

depended on their position.  Top government executives appeared to be very active in 

supporting PSA. The immediate-top, middle and lower level executives appeared to play 

a reactive role. Participants indicated that mainly the President and the Prime Minister 

were at the forefront in appreciating PSA. The CAGT also shared this view. In his 

welcoming remarks at a LGA accountability conference, the CAGT praised the President: 

(...) for his decision, which he described as the first of its kind in Tanzania’s history, of 

ensuring that the CAG’s reports were discussed by the cabinet, AOs, councils’ chairpersons, 

accountants, treasurers, and auditors (NAOT, 2008a, p. 18). 

As indicated in the quote above, top government executives appeared to encourage 

acceptance of PSA while others in the government adopted a passive role. The following 

interview response from a middle-ranked external auditor summarises this observation:  
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[...] in general at the top of government, that is the President and the Prime Minister ... they 

truly give us support. For others like ministers, you cannot say that they support us. Because 

they are also one of our auditees, and you may find most of them are against what we do as 

external auditors [Junimo: NAOT-HQ-M auditor, June 2010, Q11:2]. 

All participants indicated that the support from the government was mainly presidential. 

As the head of state and government, one would expect the President to show leadership 

in the country’s matters. However, the question was whether others in the government 

followed this leadership. Observation and the analysis of participants’ responses cast 

some shadows of doubt on the realisation of this presidential leadership. The effect of this 

active support from top government executives was to enhance the appearance, to the 

public, of the NAOT’s significance. However, at the individual level, external auditors 

and other participants remained perplexed by the notable inconsistencies experienced in 

the interaction between PSA and governance systems. 

Government efforts to publicise NAOT activities was also observable. For example, in 

recent years PSA reports have become widely and publicly available resulting into raised 

general public awareness of PSA reports content. This is a good thing and frequently 

cited and credited to the government and the NAOT as a significant PSA achievement. 

The government portrayed and the public perceived the increased availability of CAGT 

reports as synonymous to increased transparency and accountability in PSEs. This was 

not necessarily always the case. 

5.3.12 Weak Accountability to the Public 

Weak accountability to the public was observable in three properties. The first property 

was the perceived power of the public to hold PSEs executives accountable. A middle-

ranked external auditor once hinted the idea of ‘people power’ in the following quote: 

[...] We expose AOs failure to perform to the public ... the public may take action to hold 

responsible AOs accountable, and some AOs may get 'disciplined' for their actions [Junimo: 

NAOT-HQ-M auditor, June 2010, Q11:8]      

The quoted participant above was responding to the question of whether and how PSA 

contributes to accountability, performance and fight against corruption in the public 

sector. The response indicates that external auditors' responsibility in the accountability 
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process was to ‘expose’ the conduct of PSEs executives for the public to be aware and 

potentially ‘shame’ the poorly performing PSEs. This will then lead to enhanced 

accountability from PSEs executives to the public. A recent report by a Dar es Salaam-

based NGO, which analysed past CAGTs’ reports, reflected this view (see quote below):   

(...) little attention is paid by the central government and local authorities when dealing with 

the CAG recommendations ... the Parliament should take a more active role in tasking 

irresponsible AOs who fail to manage resources well. For example, the LAAC could 

organise public hearings where citizens can participate and call AOs to testify on financial 

management shortfalls in their Councils (Andrew, 2011). 

Overall, the observed public power was very weak. Achievements in enhancing public 

accountability through PSA or any other accountability mechanism is possible when 

‘people's power’ is in force. This implies that the emphasis to ‘empower’ the local public 

is as important as improving the NAOT or other central government bureaucracies. 

Simply improving the NAOT while the public remains to be the weaker side in the 

accountability process is not enough, as can be noted in the following quote: 

[...] the day the ‘public’ will know how to demand their ‘rights’, we will develop ... if 

everyone is demanding genuine accountability, where will corruption come from? These are 

complex issues, some of us ... end up unknowingly joining corruption [a long laugh] ... 

because it is an ‘inherited habit’ [Julagi: Ministry-CG2 professional, July 2010, Q15:14]. 

Another related property was the nature in which the public participated in PSEs’ affairs. 

The perceived involvement ranged from passive to proactive, with passiveness being the 

dominant nature of involvement. For example, the main events that are notable as 

actively involving the public in affairs that are of national interest are the five-year 

general elections for the President and public representatives. However, these general 

elections have two limitations. First, the involvement in these elections is indirect and 

very much depends on whether the elected representatives will be actively involved in 

PSEs’ affairs57. Second, general elections are normally dominated by corruption and 

57 The current Tanzania constitution does not provide for voters to directly hold their MPs accountable like 
initiating a process to terminate the five years MP’s tenure in office. This is likely to change from January 
2015 when the new Constitution, currently in its second draft, is expected to start operating. In the new 
constitution voters will have the right to remove an MP from office if the MP fails in certain ways as 
provided in the constitution (Tanzania, 2013b, Article 129).  
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nepotism to the extent that the election results do not necessarily represent the will of the 

public. Limited public involvement weakened the public ability to demand more 

accountability from PSEs executives. Unclear procedures for holding PSE executives 

accountable also weakened public accountability.  

5.3.13 Parliamentary Enforcement Powers  

Parliamentary enforcement powers attempted to capture parliamentary ability to 

influence PSEs’ executives using evidence from CAGT reports. The ability ranged from 

weak to strong. Overall, observation indicated a weak position. Interestingly, few months 

before the 2010 Tanzania general election, the CAGT made a comment that indicated this 

weakness. The CAGT urged Tanzanians to be vigilant in the election and elect into public 

offices leaders with good knowledge and understanding, who are determined to defend 

national and public interests. The CAGT went on to say: 

(...) lack of understanding and the selfish behaviour of some of the leaders, including MPs 

and councillors, to take more time discussing personal interests, makes them unable to 

effectively oversee government expenditure in PSEs....  Most of the problems are caused by 

councillors’ and MPs’ failure to honour their responsibilities in controlling misappropriation 

of public money allocated to ... PSEs ... (Mtulya, 2010)  

Three properties described this open-category: adopted approaches in implementing 

CAGT recommendations, the involvement and powers of other enforcement agencies, and 

political party affiliation. Tanzania follows the Westminster model of governance, which 

has three main pillars of governance; the parliament, the executive and the judiciary. 

Consistent with the Westminster model, the strength of the CAGT depends very much, on 

how the three pillars of governance operate to support PSA. In addition, of the three 

pillars of governance, the parliament is the one more closely associated with the role of 

the CAGT than the others are. For example, during fieldwork, external auditors were 

quick to blame MPs when implementation of CAGT recommendations was ineffective as 

indicated in the following quote:    

[...] when we table our reports, it is the duty of the parliament to take action. We do not have 

the power to take action ... I do not think that we are to be blamed, it is the MPs who will be 

favouring the government of the day [Januri: NAOT-CG2-M auditor, January 2010, Q1:28]. 
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Therefore, an assessment of parliamentary enforcement power was important. As 

indicated above, three properties emerged to explain this power. First, field observation 

indicates that the overall approach of the parliament in dealing with the implementation 

of CAGT recommendations was 'lenient and relaxed'. This means that there were no 

serious measures taken to enforce CAGT recommendation. There was a general sense 

among participants that ‘leniency and [a] relaxed’ approach in dealing with people in 

society was a social norm and formed part of Tanzanian culture.  

Second, the involvement and powers of other enforcement agencies also explained the 

effectiveness of parliamentary enforcement powers. The specific dimensions of this 

property were the number of existing agencies, their powers and the strength of their 

working relationship with the parliament. Several national enforcement agencies exist in 

Tanzania. According to official documents and participants’ perceptions, these agencies 

have sufficient enforcement powers delegated to them. The noted problem was the extent 

to which these agencies worked together with the parliament to bring about genuine 

accountability in PSEs. The effectiveness to which they discharged their powers appeared 

to be very limited. Because the parliament relied upon these other agencies in holding 

PSEs’ executives accountable, there was no guarantee of influence from the parliament. 

Third, Political party affiliation also affected parliamentary enforcement powers. It is a 

phenomenon where political interests take precedence over other issues of public interest. 

For example, it was common for MPs of the ruling party to use their parliamentary 

majority position to suppress any external audit findings and recommendations that 

appeared to jeopardise their political party influence to the public. 

This open-category indicated parliamentary enforcement powers were disproportionately 

limited, consistent with Lawson and Rakner (2005, p. 12) who found that: 

The formal ability of the legislature and of special institutions of restraint to actually call the 

Executive to account is in practice rather limited. From a formal perspective, the institutional 

framework of horizontal accountability58 is weak. The strong presidential executive can 

override in important ways the legislature’s mandate to exercise control and oversight.  

58 Lawson and Rakner (2005, pp. 10-11) describe horizontal accountability as ‘the intra-governmental 
control mechanisms between the legislature, the executive and the judiciary ... ’  
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The expectation was that the powers conferred to the parliament in the existing laws59 

gave the parliament the ability to act and hold PSEs’ executive accountable 'without fear 

or favour'.  However, field data analysis presented above indicates that this was not the 

case. On the contrary, it appeared that the existing powers were merely cosmetic and 

applied in a very limited way. 

5.3.14 Excessive Bureaucracy in the Public Sector 

Bureaucracy is common in governments as it is a key feature of any governance fabric. 

However, existing literature claims that excessive bureaucracy creates conditions for 

corruption to take root and thrive (see Kayrak, 2008; Ndiweni, 2011). Two properties 

indicated this open-category: holding public officials accountable for corruption and the 

consequences of bureaucracy in the public sector. 

Field data indicated the use of existing accountability mechanisms as inadequate. As a 

result, for example, holding PSEs’ executives accountable because of corruption was very 

difficult. At national level, there has been a growing trend to use special audits, 

parliamentary select committees and special investigative commissions, which indicate 

efforts to fight corruption. However, in most cases these efforts resulted in relatively less 

tangible action against corruption, even when the wrongdoings and the wrongdoers were 

clear to the public. 

The perception was that the link between excessive bureaucracy and corruption was 

strong and influenced PSA. The following quote reflects this link: 

[...] it is very difficult to remove the Council Managing Director [CMD] from office, because 

of the long bureaucratic central government processes60 . This leaves the council governance 

in disarray. Those involved in the original decision to remove the CMD from office may 

start to retreat because of fear of potential retaliatory actions from the CMD. Therefore, 

everyone in the council starts to find ways to achieve their personal interests instead of that 

of the council [Junuma: LGA councillor, June 2010, Q18:11]. 

59 For example, the Parliamentary Immunities, Powers and Privileges Act, 2004. 
60 The participant provided an example of what he meant by ‘bureaucratic central government processes’. 
This included the requirement to complain in writings to a Regional Commissioner (RC). If the RC and 
councillors disagree, a ministerial committee will have to be formed to resolve the disagreement. This 
process was normally lengthy and in most cases not straightforward. 
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5.3.15 Councillors’ Enforcement Powers 

Councillors had the responsibility to control and oversee the implementation of CAGT 

recommendations at the LGA. According to Tanzania’s LGA structure, the exercise of 

this power is in the hands of the local council finance committee and the general meeting 

of councillors. As it was the case at the national level, field data indicated councillors’ 

powers were limited. The following properties indicated this open-category: involvement 

and power of other enforcement agencies (e.g. the PCCB and the central government), 

the perceived central government influence and interferences in LGA affairs and 

influences of political party affiliation.  

Like MPs, councillors encountered relatively the same difficulties in using PSA findings 

and CAGT recommendations to hold PSEs’ executives accountable (see Section 5.3.13). 

One more property was observable under this open-category; the working relationship 

between the central government and LGAs. Instead of regarding the NAOT as a neutral 

institution, participants at the LGA perceived the NAOT as trying to be an independent 

institution as well as a central government agency. For example, participants viewed 

external auditors as not auditing the central government with the same 'eye of scrutiny' as 

they did for the LGA. Apparently, both LGA executives and councillors perceived the 

relationship between the central government and the LGA as favouring the central 

government, and in some instances, negatively influencing the management of LGAs. 

Councillors appeared to have less powers compared to LGA executives. This was in 

contrast to the influence the central government appeared to have over the LGA 

executives. This situation is probably explained by the fact that the central government is 

the employer of LGA executives like local council and municipal directors. Overall, the 

institutional setting appeared to greatly limit the power of councillors to hold LGA 

executives accountable. A councillor reflected on this situation in the following quote: 

[...] the LGA lacks the power ... e.g. if councillors resolve that the Council Managing 

Director [CMD] was negligent in implementing the CAGT’s recommendations, it is very 

difficult for councillors’ to remove him from office. The recommendation to remove him 

may backfire and councillors may later regret it ... in my opinion, this is mainly because the 

CMD is a central government employee [Junuma: LGA councillor, June 2010, Q18:11]. 
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5.3.16 NAOT Reorganisation and Reforms 

The establishment of the NAOT in 2001 followed preliminary reformation of Tanzania’s 

PSA, which started in the 1990s. During this period, the GoT embarked on financial 

reform programmes to improve public financial management systems. The reorganisation 

of the NAOT is one of the events that changed the perception of people towards PSA, 

who started to see it in a more positive way. Two properties described this open-category: 

measures taken by the government to reform PSA, and a general influence of Tanzania’s 

PSA by the accounting profession, both globally and nationally. 

Reorganisation and reforms within the last decade include the enactment of the 

PAA2008, restructuring of the NAOT organisation in terms of positions and powers of 

office holders, broadening the scope of NAOT functions and attempts to strengthen 

financing and professionalism of the NAOT. Overall, the changes taking place in the 

profession have improved the quality and quantity of PSA in Tanzania.  

For example, the NAOT for some time now has been working closely with the Swedish 

and Canada NAOs in order to modernise Tanzania’s PSA. There has been an increased 

emphasis on and investment in staff training and development. In addition, there are 

increased efforts to raise the recognition of the NAOT at an international level through its 

membership in the INTOSAI, the African Region Organisation of Supreme Audit 

Institutions (AFROSAI) and the African Region Organisation of Supreme Audit 

Institutions – English-speaking counties (AFROSAI-E). 

5.3.17 Legitimation Elements of PSA 

Legitimacy relates to a ‘social contract’ between society and organisations operating in 

society. The idea is that social organisations undertake to perform certain socially 

desirable functions in order to gain society’s approval for their existence (Deegan, 2002; 

Samkin and Schneider, 2010). Legitimation is, therefore, a process undertaken ‘to gain, 

maintain or repair organisational legitimacy’ (Samkin and Schneider, 2010, p. 263). 

Participants’ view of the role of PSA emphasised the idea of serving public interest, 

mainly enhancing accountability, performance and the fight against corruption in PSEs. 

Nationally and internationally, serving public interest makes PSA a legitimate course and 
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the NAOT a legitimate institution. In addition to earning its own institutional legitimacy, 

the NAOT legitimised the government. For example, the GoT used NAOT’s existence as 

a sign of its efforts to promote good governance. Legitimation elements of PSA intended 

to capture properties that indicated PSA as a process through which PSEs executive’s 

financial programmes became acceptable to public. It synthesises three properties: the 

evaluative influence of PSA, PSA influence on central government and LGA relations, 

and foreign financiers’ evaluation of public sector use of resources. 

Superiority as an evaluative mechanism was one observable legitimation element of PSA. 

PSA appeared to influence the public view of the government. Regardless of a long 

history of poor implementation of CAGT recommendations, still among participants there 

was a general sense of trust in PSA. The ability of NAOT to evaluate the credibility of 

PSEs’ management, accounting and reporting of public finance was highly regarded. The 

role of PSA in itself was perceived to be legitimate and for public interest, thus able to 

legitimise other activities in PSEs. The following quote highlights this observation: 

[...] The NAOT can help those who give money to the government to know how the 

government spend the money and whether the expenditures are within statutory provisions. 

That is why the government decided to at least empower and promote the office [Junuba: 

NAOT-CG1-L auditor, June 2010, Q17:9].  

Another observable legitimation element of PSA was the influence PSA had on the 

relationship between the central government and the LGA. In the visited LGA, 

participants labelled the NAOT a ‘central government agent’. Participants perceived the 

government as using the NAOT to exert influence in the LGA, not necessarily for the 

benefit of the LGA as indicated in the following quote: 

[...] An external auditor who knows the working environment of LGA and their employees 

will know our problems. They write many things about LGA and because of that, the 

publication of audit reports of LGAs attract significant public and media attention. However, 

how many unclean certificates have the CAGT issued to ministries? You do not even hear 

about them. However, when only one LGA gets an unclean certificate, it is a big issue 

[Mayile: LGA professional, May 2010, Q9:9].     

Finally, the significance of PSA was observable in the government efforts to maintain 

good relationships with foreign sources of public finance. It was noted that because 
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foreign sources of public finance considered NAOT’s evaluation of PSEs’ use of public 

resources as key to their decision as to whether or not to give more funds, the content of 

CAGT reports had a significant financial impact on the government. To legitimise public 

expenditure, and have the credibility to bargain for more foreign finances, PSA appeared 

to play a significant role. 

5.3.18 Ambiguous Contribution to PSEs 

Conventionally, the existence of the NAOT is justified by its ability to audit and 

investigate, come up with findings, and give professional recommendations to PSEs and 

the government in general (CAGT, 2013b). For PSA to make real contribution to PSEs, 

the implementation of CAGT recommendations was necessary. However, 

implementation of CAGT recommendations was significantly lacking, and this resulted in 

ambiguity of PSA contribution to PSEs. This open-category combined three properties: 

the mismatch between PSA quality and usage, NAOT and the fight against corruption and 

NAOT and PSEs’ operational and financial performance. 

From observations and participants’ perceptions, the gap between perceived quality of 

PSA and the use of information generated by PSA was wide. Increased efforts to improve 

the quality of PSA did not match the extent of implementation of CAGT 

recommendations. The increase in the quality of PSA was the outcome of increase in the 

use of up-to-date international standards, regulations and procedures, laws, and 

techniques. This included timely release of CAGT reports. In contrast, the use of CAGT 

findings and recommendations for purposes of accountability and performance was 

perceived to be stagnant, declining or at a rate that was significantly slower than the 

increase in PSA quality. The following quote reflects this mismatch: 

[...] I can say year after year the CAGT reports quality findings and recommendations, but 

there is lack of implementation as would be required to enhance accountability, performance, 

and the fight against corruption in PSEs. You find next year these PSEs repeat the same 

problems and it does not seem to stop [Mayoga: NAOT-LGA-M auditor, May 2010, Q8:15].   

The position of PSA to influence performance and the fight against corruption in PSEs 

was weak. However, the perception on this property differed between top, middle and 

low ranked external auditors and auditees. Most top- and middle-ranked external auditors 
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and auditees cautiously conferred on the NAOT a strong position on this aspect. The 

story told by most of the lower ranked external auditors was somewhat different. There 

was a clear sense of frustration in most of them, as they perceived that efforts invested in 

PSA were mostly in vain. For lower ranked external auditors, they perceived that there 

were sometimes clear intentions on the part of government executives and sometimes 

public representatives to ‘suppress’ PSA findings and CAGT recommendations. The 

following quote indicates this frustration: 

[...] I always see a big problem, and it greatly affects my feelings; things are not going well.  

I normally tell my colleagues that many Tanzanians (e.g. in our villages) assume that there is 

a government. They know for sure that executives in the government will not embezzle 

public money because there is a CAGT. However, most external auditors have come to a 

point where they have lost a sense of ‘patriotism’ ... there are ambiguities in attempting to 

achieve this ideal situation ... It has reached a point that external auditors have left the 

official position of the role of PSA [Janela: NAOT-HQ-L auditor, January 2010, Q2:16]. 

The ambiguity of the actual contribution that PSA was making to issues of 

accountability, performance, and the fight against corruption in PSEs, was observable in 

two conflicting phenomena. On one hand, there were increased government efforts to 

improve and advocate for PSA to take a central position in contributing towards enhanced 

accountability, performance, and the fight against corruption. On the other hand, there 

was evidence of declining or slow change, or sometimes, stagnant improvement in PSEs.  

5.3.19 Ambiguous Classification of Government Secrets 

PSA involves dealing with secrets and confidential issues. In the visited PSEs, external 

auditors and auditees were also concerned with matters of government secrets. 

Participants’ responses on this aspect indicated that the classification of government 

secrets for PSA purposes was ambiguous. Two properties describe this open-category: 

procedures in dealing with government secrets and classification of government secrets. 

There was a general agreement among participants that some government financial 

information should remain confidential for ‘public interest’ reasons. One area cited as 

representing the public interest was ‘national security’. The agreement that a certain level 

of secrecy was necessary made the knowledge of secrecy classification very important to 

external auditors. However, the classification of confidential information in the visited 
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PSEs was not clear to the external auditor. The ambiguity in classifying confidential 

information was, in a way, allowed to exist even in the PSA law. Although PAA2008 

provides for unrestricted access to PSEs’ information by the CAGT and his 

representatives, the onus of considering whether or not a particular ‘unrestricted access’ 

is ‘reasonably necessary’ was on the CAGT (Tanzania, 2008, Section 15; 2009, 

Regulations 43-46). Sometimes the auditee did not willingly provide certain files to 

junior external auditors for reasons that the auditor did not qualify to see the information 

contained in those files, as indicated in the following quote:   

[...] aah, I think there is one mistake in the current system ... the fact that there is 'classified 

information', a public official does something wrong and classifies it as a government secret. 

Therefore, even when you need that information, you cannot get it because it is ‘classified 

information’, not because it is of any importance, but simply because of interests best known 

to the person concerned. People use this 'classified information' as a way to hide themselves 

[Janumi: NAOT-HQ-M auditor, January 2010, Q4:10]. 

PAA2008 provisions on information disclosure are set to give an impression that 

confidentiality cannot limit the actual process of PSA. However, the fact that only the 

CAGT was responsible in deciding which information was reasonably necessary gave 

room for ambiguity of what was ‘reasonably necessary’. Consistent with this 

classification ambiguity, the perceived clarity and openness of PSA procedures in dealing 

with government secrets was also very low. 

5.3.20 Attempting to Oversimplify the Role of PSA 

The perception that PSA significantly contributed to desired changes in the management 

of PSEs was notable during fieldwork. However, the answer to the practical question of 

how external auditors were able to contribute to changes in the visited PSEs remained 

unclear. The analysis of external auditors’ interview responses and observations during 

fieldwork indicates external auditors ‘attempting to oversimplify’ their role as external 

auditors. In some instances, their responses to the question of what their role in the public 

sector was appeared to contradict the portrayed official position. As an institution, and as 

would be expected, the NAOT documented and publicised that the ultimate goal of PSA 

was to serve the public interest. Given the culture of secrecy and corruption, participants 

94 

 



 

indicated that performing PSA and serving the public interest ‘without fear or favour’61, 

was a challenging and complex assignment. 

Three properties illustrated this open-category. The properties illustrate how external 

auditors perceived themselves in relation to the fight against corruption. The use of the 

fight against corruption to illustrate this open-category is because PSA and the corruption 

theme emerged frequently in the fieldwork. In addition, this role has frequently proved to 

be more complicated than others are. The analysis of external auditors’ responses and 

NAOT’s official documents on the role of PSA in the fight against corruption indicates a 

gap between the two data sources. The observed properties were the perceived 

insignificance of this role by individual external auditors, the significance indicated in 

official documents, and the perceived and observed seriousness of corruption in PSEs. 

While individual external auditors perceived that the role played by PSA in the fight 

against corruption was insignificant, official documents portrayed a different picture. It 

was common to find in the CAGT’s annual audit reports claims of how effective the 

NAOT was in preventing corruption and other management malpractices in PSEs.  The 

majority of participants including external auditors did not share the determination and 

conviction that PSA was playing a significant role in the fight against corruption. 

Individual external auditors appeared to distance themselves from this role, arguing it was 

not their role to detect and report corruption. However, they recognised that it was still a 

big problem in the public sector. 

5.3.21 Conflicting Interpretation of Standards, Regulations and Procedures 

For more than a decade now, Tanzania has adopted the International Public Sector 

Accounting Standards (IPSAS), and on auditing, the auditing standards issued by 

INTOSAI and the International Standards on Auditing (ISA) issued by the IFAC. In the 

visited PSEs, public sector accountants and external auditors appeared to disagree on the 

interpretation and application of certain standards, regulations and procedures. For 

example, in one of the exit meetings, they disagreed on the level of acceptable materiality 

with regard to unretired imprest money given to the LGA executives. Unretired imprest 

61 ‘Without fear or favour’ is a catch phrase commonly used by SAIs to indicate the unbiased nature of their 
approaches to PSA. It is normally used as it is or paraphrased as it appears in one of the NAOT core values: 
‘objectivity’ – ‘we are an impartial organisation, offering services to our clients in an objective, and 
unbiased manner ( CAGT, 2012b, p. iii). 
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money was one of the common and problematic financial transactions in Tanzania’s 

public sector, frequently cited in CAGT reports. For example, the amount of unretired 

imprest in LGAs rose by 50% in the financial year 2011/12 (CAGT, 2013a, p. 85). These 

disagreements ranged from minor issues like accounting materiality in public sector 

transactions to relatively major issues like how to conduct PSA and accounting. The 

following quote illustrates this point: 

[...] external auditing for our 'colleagues' [i.e. external auditors] is about vouchers. While 

practices have changed from vouching to 'risk-based' auditing, they are still doing voucher 

audit. In my opinion, we are operating under a 'hostile external audit environment’ ... 

because they are 'resident', they are part of us, they should do quarterly audit ... If they report 

quarterly, audit queries that accumulate at the end of each year would not have been there in 

the first place! [Mayile: LGA professional, May 2010, Q9:5]. 

While the researcher observed external auditors plan and conduct risk-based auditing, 

public sector accountants in the visited PSEs did not find vouching (voucher audit) 

relevant. Overall, observation indicated that external auditors had a 'controlling position' 

over public sector accountants and auditees in deciding which was the 'correct' 

interpretation and application of the relevant standards, regulations and procedures. This 

appeared to boost the appearance of external auditors as the driving force for credible 

financial reporting in PSEs. 

5.3.22 Good Link between PSA and Foreign Financing  

It was observable that there was a good link between PSA and government credibility in 

seeking and maintaining foreign financial assistance. Four properties indicated this open-

category, which were foreign financing qualification criteria, foreign trust in NAOT 

work, type of audit opinion issued for foreign financing purposes, and foreign demand for 

PSA reports. These properties supplemented each other.  

Foreign financing dependency (see Section 5.3.9) appeared to create the context in which 

public sector accountability mechanisms, including PSA, claimed their enhanced 

significance. PSA reports were among the very highly ranked criteria in assessing 

whether or not Tanzania should qualify for foreign finance assistance as indicated in the 

following quote: 
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[...] TAMISEMI62 and donors are jointly engaged in making performance assessment of 

councils. The aim is to check whether councils qualify for donor-funds allocation. One of the 

key criteria for councils to meet in order to qualify is the CAGT report. Believe me, XYZ 

council decided to their director after failing to qualify for funds allocation because their 

audit report was not good [Junata: NAOT-HQ-T auditor, June 2010, Q10:7]. 

The four properties of this open-category reinforced each other. For example, highly 

ranking PSA reports, as a criterion for foreign financing qualification, implicitly 

explained that the donors had trust in the NAOT’s work. PSA under the NAOT appeared 

to the donor community to be a reliable mechanism for controlling and checking the 

credibility of PSEs and the government in general. In the same way, the high levels of 

trust in PSA reports increased donor community demand for PSA reports. 

The final observable property was the type of external audit opinion on financial reports 

intended for foreign financing purposes. There was a high propensity to issue clean audit 

opinion to audited reports of influential PSEs. The perception was that adverse audit 

opinion of these influential PSEs was politically undesirable and not good for 

government credibility to the external world. Government credibility as perceived by the 

external world was critical in seeking and maintaining financial support from foreign 

financing sources. One of the top central government professionals at the Ministry-CG-1 

explained his observation of this propensity to issue clean audit opinion as follows: 

[...] we were going through the recently released CAGT reports; there was something untrue 

about them63. We noted that all the politically influential ministries/departments have clean 

certificates. I was surprised because most of these offices have certain publicly known 

problems and scandals. I will give some specific examples64, EAC office clean certificate,  

SBH office clean, PCM office clean, VDP office clean!, aah!, that is too good to believe! 

Anyway, as government employees we ‘are not allowed to question these things’. However, 

sometimes as human beings we can ask ourselves, why do these offices always get clean 

reports, ‘are they truly clean?’ [Junamo: Ministry-CG1 professional, June 2010, Q14:13].  

62 TAMISEMI is a Swahili (Tanzania national language) acronym for the Ministry of Regional 
Administration and Local Government.  
63 The participant was referring to the 2008/09 CAGT annual reports. The researcher conducted this 
interview on 15th June 2010, about 10 weeks after the release of CAGT reports to the public. 
64 For confidentiality, the names of these ministries/departments are shown as codes. These were important 
government offices, and adverse audit opinion would have severely damaged government credibility.   
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5.3.23 External Auditors’ Views of the Role of PSA 

This open-category combines concepts used to describe the role of PSA by external 

auditors. Three properties describe the category: official definition of CAGT functions, 

types and number of roles of PSA and the harmony of PSA objectives. 

Responding to the question of what role PSA plays and how external auditors achieve 

this role, external auditors argued that the 'achievement of public interest' was the 

ultimate goal of PSA. The specific functions that external auditors claimed to perform in 

order to achieve 'public interest' included 'the provision of credible information to the 

public', 'supporting parliamentary oversight function',  'provision of assurance and 

consultancy services' to PSEs, and 'controlling public funds'. Achieving these functions 

simultaneously raised ‘conflict of interest’ questions; for example, performing 

'consultancy services' to enhance PSEs’ performance, and at the same time perform an 

'independent external audit and reporting' to 'support parliamentary oversight function'.  

While accepting the conflicting nature of PSA objectives, external auditors also identified 

some ways or procedures which they claimed to use in dealing with these potential 

conflicting objectives. A commonly cited solution to conflicting interest was 'to act 

professionally' as indicated in the following quote: 

[...] we are very careful in advising PSEs’ management. We do not forget our 

professionalism, it is very important ... Okay, I agree that it appears we work more on the 

auditees' side than on the parliament’s side. [a moment’s silence] that is true and the law 

allows us to give advice. Still, professionalism must be there in order to avoid such problems 

as conflict of interest [Junata: NAOT-HQ-T auditor, June 2010, Q10:11].  

Participants, in various ways, repeatedly referred to the concept 'to act professionally'. 

Professionalism was the main external auditors’ defence on issues of conflict of interest 

as indicated above. In addition, broadly defined were the CAGT’s functions. For 

example, one of the CAGT’s functions was ‘... to satisfy himself that ... economy, 

efficiency, and effectiveness have been achieved in the use of public resources (Tanzania, 

2008, Section 10 (2) (d)). The broadness in this function lies in defining the three 

concepts – economy, efficiency, and effectiveness. Overall, the use of these concepts in 

various types of CAGT’s reports had loose - or lack of - specific working definitions.    
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5.3.24 Others’ Views of the Role of PSA 

The theorisation of others’ views of the role of PSA attempted to capture the 

understanding and meaning that non-auditor participants attached to the role of PSA.  As 

for external auditors, non-auditor participants perceived to serve the public interest as the 

main role of the PSA. The following interview response from a LGA accountant indicates 

this perception: 

[...] my understanding is that the main role of PSA is to make sure that the government 

follows all financial procedures. The public is the main beneficiary of PSA, because PSA is 

for public interest [Mayina: LGA professional, May 2010, Q6:10]. 

However, the extent to which PSA contributed to serve the public interest within the 

existing Tanzanian governance circumstances was perceived to be questionable by most 

non-auditor participants. The following quote captures this doubt:    

[...] You can say external auditors’ power is only in the law. It is the law that requires them 

to perform external auditing, but the CAGT’s recommendations does not help because they 

are either difficult to implement or they are simply not implemented. There is no tradition of 

holding PSEs’ executives accountable. If holding wrongdoers accountable for their actions 

was certain to happen, PSEs’ executives would be afraid to act corruptly [Junume: LGA 

professional, June 2010, Q23:35]. 

As can be interpreted from the above interview response, participants perceived the 

failure to serve the public interest as an outcome of two factors. It was either NAOT's 

internal weaknesses or external influences which restricted genuine and consistent 

implementation of external audit findings and CAGT recommendations. 

5.3.25 Recognition Contest between External Auditors and Accountants 

External auditors and accountants appeared to be in a 'competition for recognition' of 

what they were doing in PSEs. They appeared to seek recognition from the government 

and the public on the role they each perceived to play in enhancing accountability and 

performance in PSEs. This open-category is evidenced by each party’s (external auditors 

and accountants) propensity to claim that they were more reliable than the other was. 
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On one hand, external auditors were doubtful of the reliability of public sector 

accountants. They claimed that without them (external auditors), public sector 

accountants will not provide a truthful representation of public sector accounting and 

accountability information. On the other hand, public sector accountants appeared to 

suggest that there was exaggeration of the significance of external auditors’ role in the 

public sector, even at the expense of ignoring the significance of the role of public sector 

accountants. Public sector accountants viewed themselves as undeservedly being made 

scapegoats for wrongdoings that were not necessarily their responsibility, as indicated in 

the following quote:  

[...] an accountant who knows his/her job cannot be afraid of an external auditor! Our job is 

to allocate resources according to approved budgets. Responsible persons are AOs ... but 

instead of external audit queries being directed to AOs, they are treated as accountants’ 

problems ... if someone says the road did not meet the required construction standards, how 

am I accountable for that? [Mayile: LGA professional, May 2010, Q9:17]. 

In summary, this open-category attempts to capture the perceptions of external auditors 

and accountants on the question of who was the dominant force in making public sector 

accounting and accountability information credible. In addition, the open-category 

highlights the existence, in the visited PSEs, of a contest for recognition between these 

two main sub-groups of the accounting profession. 

5.3.26 Publicity of PSA 

The publicity of PSA played a key role in further strengthening NAOT’s image to the 

public. Participants, while responding to the question of what role does PSA play, 

indicated that ‘increased public awareness’ about what were the NAOT’s functions was 

paramount for the NAOT to have a recognised position in Tanzanian society. Two 

properties described this open-category: the role of top government officials in 

publicising PSA, supplemented by news media publicity of PSA. 

In order to earn public trust that PSEs’ executives accountably managed public resources, 

NAOT’s image as a strong institution was important. Overall, the public was becoming 

increasingly aware of what the government was doing through increased news media 

coverage of governmental and political activities in Tanzania. Therefore, it was rational 
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for the government to act in ways that were consistent with public expectations in 

managing PSEs. In this regard, the publicity of PSA by top government officials played a 

key role. The government reacted to this increasing public awareness by appearing to 

allow and support wider and analytical discussion of CAGT reports at local, regional and 

national levels. The following quote indicates this reaction by the government: 

[...] if there is any 'positive push', the current is biggest ever seen in Tanzania. The directives 

issued by the President just after the last (2005) general elections still holds up to now. ... 

Currently newspapers write a lot about the NAOT, in the past it was as if the office did not 

exist ... if you have noticed during parliamentary debates, MPs always refer to the CAGT 

report [Junata: NAOT-HQ-T auditor, June 2010, Q10:3].    

All participants acknowledged the significant role the government played in publicising 

PSA. Top-ranked external auditors and auditees attributed the perceived recent trend 

towards a more transparent culture in governance and politics to the current government. 

Increased news media coverage of the government and parliamentary activities 

supplemented this publicity. The contribution of the news media in raising public 

awareness was significant and positive as indicated in the following quote:  

[...] I think even the news media has made the public more conscious of, and increased their 

interest in CAGT reports. When people and news media "speak out" loudly about certain 

PSEs scandals, we have seen the President giving orders to the CAGT to do his work; for 

example to perform special audit in PSEs  [Junoma: LGA professional, June 2010, Q23:15]. 

5.3.27 Weak and Inconsistent Fight against Corruption 

Corruption can be described as ‘... the abuse of public power for personal gain or for the 

benefit of a group to which one owes allegiance’ (Dye and Stapenhurst, 1998, p. 2). The 

fight against corruption has always been one of the key political and governance 

objectives of all newly elected Tanzania governments.  However, data analysis indicates 

this fight has also been consistently weak and inconsistent. Three properties make up this 

open-category: Public attitude towards corruption, co-existence of traditional social 

values and conventional ‘western’ accountability mechanisms, and the use of existing 

anti-corruption mechanisms. 
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Public attitude towards corruption indicated society’s level in tolerating corruption. 

Public attitude was either accommodative or confrontational. Most participants held the 

opinion that the public, for some reasons, has learned to accommodate rather than 

confront corruption. There was also a general feeling among participants that public 

beliefs on what constituted shared traditional social values and cultural norms influenced 

the way conventional ‘western’ accountability like PSA had to be enforced. This 

perception is consistent with Lawson and Rakner (2005, p. 19) who found that: 

A (Tanzanian) leader who acts as a patriarch, providing material benefits to the community, 

may enjoy a great deal of legitimacy, even if the benefits he or she distributes are corruptly 

acquired. Conversely, leaders who struggle to uphold the ideals of transparency and good 

governance, but do not materially provide, may be rejected by their community and regarded 

as unaccountable.   

Overall, participants perceived the level of convergence of traditional social values and 

standards of conventional ‘western’ accountability to be low. The following quote 

illustrates this point:  

[...] for countries like TUK [a neighbour country] their POC approach in holding PSEs’ 

executives accountable following CAGT reports is so ‘dirty’ [harsh or strict]. Our ‘society 

and culture’ is not that ‘harsh’ ... you know, when people respectfully treat you without 

‘police harassment’ ... then you decide to take advantage and use public office for self-

interests ... it  is not good at all [Jululi: POC member, July 2010, Q22:13].  

The above quote indicates that the politeness of Tanzanians (i.e. not being harsh) is a 

reason why employing certain accountability approaches was not appropriate. The 

response also alludes to the possibility of PSEs’ executives abusing the existing 

favourable conditions in dealing with PSE executives’ misconducts. This observation was 

common in all the visited PSEs. It is common that the culture of a particular society 

forms an important fabric of its accountability mechanisms. However, incorporating 

traditional social values in enforcing conventional ‘western’ accountability mechanisms 

raises an objectivity question; the question of whether this approach can enhance 

objectivity in enforcing CAGT reports. This thesis argues that the inclusion of traditional 

social values appeared to mask fundamental contextual limitations surrounding PSA. 
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Finally, participants perceived the level of compliance with existing anti-corruption and 

other accountability mechanisms to be low. This has been a common phenomenon for 

decades now. For example, it was one of the key findings of a renowned corruption 

analysis in the history of Tanzania, the Warioba Report (1997, p. 203):  

It has become evident that the greatest source of corruption in the country is not the poor 

economy and low salaries; although these too have played some part. The greatest source is 

the laxity of leadership in overseeing the implementation of established norms.    

5.4 Chapter Summary  

This chapter has presented the first step of data analysis in GTM, which generated 27 

open-categories. It outlined the implementation of open coding and described the key 

issues that emerged from opening up and closely analysing field data. This stage provided 

a close connection between data and emerged open-categories, which forms the basis for 

subsequent abstraction of ‘what was going on’ in the phenomenon being investigated. 

Although the chapter has lightly suggested some relationships within and between open-

categories, the next chapter deals with this aspect in more detail. 
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CHAPTER SIX 
EXTENDING THE CONCEPTUAL EMERGENCE 

6.1 Introduction 

This chapter discusses the process of axial coding, which is the next step after open 

coding. Axial coding is ‘a type of coding that treats a category as an axis around which 

the analyst delineates relationships and specifies the dimensions of this category’. The 

aim is to ‘bring the data back together again into a coherent whole after the researcher has 

fractured them through line-by-line coding’ (Charmaz, 2006, p. 186). It captures 

relationships between actors and their actions, events, processes and structures.   

6.2 Axial Coding and the Generation of Main-Categories 

Grounded Theory Method (GTM) requires the researcher to develop and apply theoretical 

sensitivity. Theoretical sensitivity coupled with logical approach in axial coding allows 

for a clear abstraction of open-categories into higher order categories (or main-categories, 

the term used in this thesis). Table 9 shows that axial coding started with 204 codes and 

ended with 13 main-categories after modification, adoption, abstraction and linking. 

Table 9: From Open to Axial Coding 

Open Coding Stages Axial Coding Stages 
 Number of Codes  

Open Coding 1 310 204 From open coding 
Open Coding 2   Axial Coding 1 

Modification + adoption + abandonment (106) 13 Modification + adoption + 
abstraction 

Total codes in Atlas.ti 204 217 Total codes in Atlas.ti 
Open Coding 3   Axial Coding 2 

Undeveloped codes in Atlas.ti 113 113 Undeveloped codes in Atlas.ti 
Modification + adoption + linking 91 104 Modification + adoption + linking 

Emerged as properties linked to 
categories  64 64  

Emerged as categories  27 27 Abstracted to sub-categories 
  13 Emerged as main-categories 

Source: Developed by Author from Atlas.ti 

The use of logical diagrams is recommended to enhance clarity of the axial coding 

process (Urquhart, 2007). Therefore, this chapter uses logical diagrams, in tabular form, 

to present the main-categories and their associated sub-categories, properties and specific 

dimensions. They helped the researcher to see the proposed connections between 

emerging categories clearly and quickly. 
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6.3 From Empirical Indicators to Abstractions 

The output of the open coding stages described in Chapter 5 was 27 open-categories. 

These acted as ‘isolated’ empirical indicators of ‘what was going on’ in the fieldwork.  

These initial ‘stand-alone’ empirical indicators carried a much bigger story of the 

investigated phenomenon. In order to understand this bigger story, a conceptual 

integration of these empirical indicators was necessary. Table 10 is a list of the 13 main-

categories showing their ‘groundedness’, ‘density’, and date and time ‘created’ and 

‘modified’ in the Atlas.ti.    

Table 10: List of Main-Categories  

Main-Category Groundeda Densityb Date and Time 
Createdc Modifiedc 

1. Nature of external auditor-auditee 
interactions 10 8 11/04/10 

09:22:31 
31/07/13 
17:58:03 

2. Culture of secrecy 18 12 11/04/10 
10:28:50 

31/07/13 
18:02:37 

3. Power struggles in the profession  10 11 19/04/10 
06:45:55 

15/05/12 
15:46:14 

4. Claim to a myriad of competing and 
conflicting roles  25 16 03/06/10 

05:54:55 
16/05/12 
20:38:23 

5. Foreign pressure on PSA 13 12 23/09/10 
18:37:28 

15/05/12 
15:28:11 

6. Colonising tendencies in PSA  9 13 23/09/10 
18:38:44 

31/07/13 
18:38:56 

7. Playing safe with PSA roles’ 
complexity  16 13 08/10/10 

15:22:05 
31/07/13 
18:53:31 

8. Corruption culture  18 14 21/10/10 
13:33:02 

14/08/12 
16:04:05 

9. Weak implementation of the CAGT 
recommendations  24 15 15/04/11 

20:14:35 
03/05/13 
15:23:34 

10. Fear over auditing without concern 
over accountability  11 14 08/11/10 

14:11:36 
16/05/12 
21:27:38 

11. Appearance of independence from 
the executive  27 29 14/04/11 

15:07:38 
25/09/12 
18:30:54 

12. Increasing public awareness of PSA 11 7 17/04/11 
10:30:19 

31/07/13 
19:05:11 

13. Legitimation elements of PSA 10 15 29/11/10 
09:56:24 

31/07/13 
19:09:18 

 

a – ‘Grounded’ is a code frequency or ‘groundedness’. It is the ‘number of quotations to which the code is 
applied’  
b – ‘Density’ is a number of links a code has to other codes. 
c – Date and time the code was created and last modified respectively  (Friese, 2011a, p. 60). 

Source: Developed by Author from Atlas.ti 
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6.3.1 Nature of External Auditor-Auditee Interactions 

Nature of external auditor-auditee interactions combines two sub-categories: dealing 

with disputes in PSA and participatory audit. It extracts observed elements of external 

auditor-auditee working and disputes resolution interactions. Table 11 is a summary of 

the main-category65. 

Table 11: Nature of External Auditor-Auditee Interactions 

Main-category Sub-categories/conditions Chapter 5 
Nature of external auditor-
auditee interactions 

Dealing with disputes in PSA Section 5.3.2 
Participatory audit Section 5.3.5 

Properties Specific dimensions Observed 

Nature of existing formal 
dispute resolution mechanisms 

Strength and effectiveness 
Strong-
Weak/Effective-
Ineffective 

Weak and 
ineffective 

Adequacy Inadequate-
Adequate Inadequate 

Blame avoidance External auditors and auditees 
propensity to avoid blame Low-High High 

Compromising Attitude towards compromise 
when there is disagreement 

Favourable-
Unfavourable Favourable 

    

Auditee involvement in PSA Extent of auditee involvement Lightly-Heavily Heavily 
Characterisation of external 
auditor-auditee interactions 

Perceived friendliness in 
interactions 

Friendly- 
Antagonistic Depends 

The following quotes give evidence of the nature of external auditor-auditee interactions: 

(...) Of special importance, in addition to working with Parliament, the NAOT works closely 

with MDAs, LGAs, and other stakeholders (NAOT, 2008b, p. 15). 

(...) communication with the audited entity ... is a vital aspect of the audit process. The 

effectiveness of any audit relies heavily on good communication with the audited entities 

(NAOT, 2010, p. 10).  

The NAOT closely works with auditees and other stakeholders in order to be successful 

in achieving its objectives. As a social practice, PSA requires social interactions that 

mainly involve external auditors and auditees. In the visited PSEs, the researcher 

observed and experienced these interactions. Both external auditors and auditees insisted 

on the importance of these interactions in achieving 'good' external audit output. In 

addition, the law required auditees to give answers to questions, clarify any queries from 

external auditors and provide information on their operations. 

65 A detailed discussion of all sub-categories is in Chapter 5. This chapter focuses more on discussing the 
main-categories and less on the sub-categories. 
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Despite the good intention of closely and heavily involving auditees in PSA, it was also 

noted that the same approach created a context in which collusion in PSA (see Chapter 5, 

Section 5.3.4) was high and simplified. Given weaknesses in the fight against corruption 

(see Chapter 5, Section 5.3.27), the approach allowed more room for nurturing corrupt 

practices in PSEs as indicated in the quote below: 

[...] procedures requires external auditors and auditees to agree on the final external audit 

report ... at our Resident Auditor’s office we have never experienced significant 

disagreements between us, because everything must be agreed between us. It is in this very 

nature of external auditor-auditee-involvement that corruption normally takes place and 

encouraged [Junuba: NAOT-CG1-L auditor, June 2010, Q17:17-19]. 

6.3.2 Culture of Secrecy 

The culture of secrecy and the effect it had on PSA was one of the earliest issues that 

emerged in the fieldwork, specifically during negotiations for research site access. 

Discussing his experience, one of the early participants indicated that the tendency to 

classify most public affairs as confidential was a matter of concern in, as he put it, ‘any 

search for truth’. He said:   

[...] I have the same experience when I was conducting my own research on public sector 

budgeting. It is very disappointed. The contact office informs you that the assigned contact 

person is the one with all the information you need. However, when you meet the person, 

they mostly say they are afraid to talk. It is normally very difficult to get information when 

you are investigating issues in the government, particularly when things are not going well 

[Januri: NAOT-CG2-M auditor, January 2010, Q1:6]. 

Some recent experiences in the Tanzanian parliament lend evidence to support the above 

quote.  MPs have long been complaining about the government tendency to act 

secretively on some sensitive issues of public interest as the following quote indicates:  

 (...) The GoT cites national security as a reason for not discussing certain issues in 

parliament. In June 2009, opposition deputy leader ... condemned attempts to throttle 

discussion of dubious Bank of Tanzania payments to Meremeta because the company ... is a 

top-secret military project. This ‘is a deliberate attempt ... to mislead the public... This has 

nothing to do with national security’ (Lusekelo, 2009; Policy Forum, 2011b, p. 19). 
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Culture of secrecy combines two sub-categories – secrecy and lack of transparency and 

ambiguous classification of government secrets. The term culture is used to indicate the 

pattern of behaviour shown by participants when dealing with or talking about matters 

that were considered confidential. Table 12 summarises the main-category. 

Table 12: Culture of Secrecy66 

Main-category Sub-categories/conditions Chapter 5 

Culture of secrecy Secrecy and lack of transparency Section 5.3.1  
Ambiguous classification of government secrets Section 5.3.19  

Properties Specific dimensions Observed 

Institutionalised secrets Perceived level of institutionalised 
secrets Low-High High 

Impact of secrets on PSA Perceived impact on PSA practices Negative-
Positive Depends 

Avoiding disclosure of 
weaknesses 

Propensity to classify weaknesses as 
secrets Low-High High 

    

Procedures in dealing with 
government secrets Level of procedural clarity Low-High Low 

Classification of 
government secrets 

Clarity of government secrets 
classification 

Clear-
Ambiguous Ambiguous  

Participants cited two main reasons to explain the observed culture of secrecy. First, 

public officials avoided the risk of sanctions or penalties for revealing ‘sensitive' 

information to 'outsiders'. Another reason was simply concealment of failures in the 

visited PSEs. Given that there were loopholes like unclear procedures for dealing with 

secrets, it was relatively easy to conceal management malpractices. Observation and 

participants’ responses indicate that the culture of secrecy was also an outcome of 

perceptions that financial aspects of PSEs were mainly for internal use.     

The culture of secrecy existed at the NAOT and in all visited PSEs. However, senior and 

lower-ranked external auditors differed in their view on the impact of secrecy on PSA. 

High-ranked external auditors did not see secrecy as a problem to PSA, while low-ranked 

external auditors perceived the impact to be significant. As observed in the field the 

differences of opinion between higher- and lower-ranked external auditors are, arguably, 

explained in two ways. First, lower-ranked external auditors were expected to have more 

and frequent interactions with the auditee than the higher-ranked external auditors did. 

They were therefore more likely to encounter disclosure resistance from the auditee than 

were the higher-ranked external auditors. Second, because of their official position in the 

organisation structure, higher-ranked external auditors were more likely to view secrets 

66 See Figure 6 in Chapter 4, section 4.8.2 for a network view of this main-category. 
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and confidentiality as less influential. In addition, they would be more likely to defend 

NAOT’s position than would lower-ranked external auditors.  

6.3.3 Power Struggles in the Profession 

Power struggles in the profession attempts to capture some unique elements observed in 

the interactions between external auditors and accountants. In the Tanzanian public sector 

finance and accounting setting, accountants are the main representatives of auditees. 

Auditees in Tanzania PSEs are AOs, and they are responsible for financial and 

accounting matters. In the visited PSEs, accountants represented auditees in matters of 

financial and management accounting and reporting. This main-category synthesises two 

sub-categories; conflicting interpretation of standards, regulations and procedures, and 

recognition contest between external auditors and accountants. Table 13 summarises this 

main-category. 

Table 13: Power Struggles in the Profession 

Main-category Sub-categories/conditions Chapter 5 

Power struggles in the 
profession 

Conflicting interpretation of standards, regulations, 
and procedures Section 5.3.21 

Recognition contest between external auditors and 
accountants Section 5.3.25 

Properties Specific dimensions Observed 
Interpretation of 
standards, regulations, and 
procedures 

Observed/perceived areas of 
conflict Few-Many Many 

Auditors’ and 
accountants’ reliability 
claims 

Propensity to claim more reliability 
than the other  Low-High High  

It is normal to have external auditors and auditees or their accountants disagree on how to 

report certain transactions or events in accounts or on the interpretation of certain 

accounting and auditing regulations or procedures. There were three main noted reasons 

for these disagreements in the visited PSEs. The first was the problem of language. The 

use of both English and Swahili languages sometimes appeared to cause multiple 

interpretations for a single public sector transaction or event. The second reason related to 

unequal opportunities granted to participate in continuing professional development 

between external auditors and public sector accountants. Third, there was unequal pace of 

developments in regulations and procedures between the central and local governments. 

The following quote indicates this inequality:  
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[...] we need to have the same type of training in order to gain the same knowledge ... we 

should know the same ways of how we account for public sector transactions and events, the 

reporting procedures, and the required documentations. It is not appropriate to end up with 

different knowledge on standards, regulations and procedures67. Telling them (i.e. external 

auditors) that their understanding of public sector accounting is limited causes fight68 

[Mayile: LGA professional, May 2010, Q9:11]. 

External auditors and accountants appeared to use these disagreements to define, 

establish and indicate what they perceived to be their significance in public sector 

accounting and accountability. For example, in the visited LGA, public sector accounting 

practices, regulations and procedures were not up to date. As a result, external auditors 

appeared to take advantage of the knowledge and practice gaps existing in the audited 

PSEs to indicate their superiority. They, for example, used this opportunity to justify their 

role as ‘educators’ or ‘consultants’ of the audited PSEs.  In addition, while laws and 

regulations stipulate their responsibilities, elements of distrust appeared to affect each 

other’s interpretation of the other party’s intentions. The following quote from a public 

sector accountant illustrates this element of distrust: 

[...] there are differences between external auditors and auditees. Sometimes external 

auditors just make observations and judgements in their own ways. Even when you tell them 

that things are different from what they observed, they sometimes do not agree. They 

sometimes do not trust what we [i.e. accountants] tell them [Junamo: Ministry-CG1 

professional, June 2010, Q14:6]. 

Overall, there existed tensions between external auditors and accountants. However, the 

observed tensions were more between external auditors and accountants in the LGA than 

between external auditors and central government accountants. This was partly because 

of the observed working relationship between the central government and the LGA. 

Participants in the LGA perceived external auditors as ‘central government agents’. The 

observed tensions led the researcher to believe that there existed power struggles over 

who was superior between external auditors and accountants in the visited PSEs. 

67 The participant was referring to a situation existing around the time of this fieldwork where external 
auditors and accountants did not appear to have the same opportunities for continuing professional 
development within their respective LGA and government ministries.  
68 The use of the term ‘fight’ by the participant did not mean the use of violent physical means against each 
other. Rather, given room to do so, external auditors and accountants were determined to use their 
intellectual ability and professional understanding to defend their position and interpretation of disputed 
accounting and auditing standards, regulations and procedures.   
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6.3.4 Claim to a Myriad of Competing and Conflicting Roles 

Participants’ understanding and their view on the role of PSA was one of the issues of 

focus in this study. Field data presented PSA as a myriad of competing and sometimes 

conflicting roles. This main-category combines two sub-categories; external auditors’ 

views of the role of PSA and others’ views of the role of PSA (See Table 14).  

Table 14: Claim to a Myriad of Competing and Conflicting roles 

Main-category Sub-categories/conditions Chapter 5 
Claim to a myriad of competing 
and conflicting roles 

External auditors’ views of the role of PSA Section 5.3.23 
Others’ views of the role of PSA Section 5.3.24 

Properties Specific dimensions Observed  

CAGT official functions Broadness of definition of CAGT 
functions 

Narrow-
Broad Broad 

The role of PSA Perceived types and number  of 
PSA roles Few-Many Many/More 

than 10 
Harmony of PSA objectives Potential for conflict of objectives Low-High High  

Participants appeared to view the role of PSA mainly through the lens of parliamentary 

laws that established the NAOT and its functions.  In performing NAOT functions as 

stipulated in laws and regulations, external auditors were playing their role. A summary 

of participants’ perceptions conveniently groups NAOT’s functions into three main 

categories. These were functions performed on behalf of the public, for the management 

of PSEs or the government, and for both the public and the management teams of PSEs.  

The first category related to functions performed on behalf of public representatives. In 

participants' words, these included:  ‘support the parliament’, ‘serve public interest’, 

‘control public finance’, ‘public finance stewards’ and ‘public purse watch-dog’. The 

second category related to those functions performed in favour of PSEs as ‘customers’ of 

the NAOT. This means service to PSEs’ executives. These were ‘PSEs management 

consultants’, ‘disinterested advisors of PSEs’ management’, ‘change agents’, and 

‘reminders of PSEs managers' accountability and responsibilities’. Finally, there were 

those functions performed on behalf of both public representatives and the management 

of PSEs. These were the external auditors as ‘information providers’ and ‘educators’. 

The potential conflict of roles in PSA was apparent. For example, in trying to play a 

‘consulting’ role, external auditors addressed the wrongdoing of PSE’s management in an 

‘advisory’ role as opposed to acting as ‘independent external auditors’. All participants 

appeared to agree that some of the roles in PSA were in conflict with each other. 
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However, most external auditors perceived ‘external auditors’ professionalism’ to be a 

defence in terms of overcoming the limitations of playing these conflicting roles 

simultaneously. By ‘professionalism’, external auditors were referring to the appropriate 

application of PSA standards and procedures, and honest compliance with ethical 

standards related to the accounting and auditing profession.  

6.3.5 Foreign Pressure on PSA 

In the last decade, the GoT has increasingly indicated recognition of the importance of 

PSA. Data analysis identified several factors that can help us to understand this 

phenomenon. Foreign pressure on PSA combines three sub-categories: pressure of 

mimicking foreign models, a country’s dependency on foreign sources of finance, and a 

good link between PSA and foreign financing. Table 15 summarises this main-category. 

Table 15: Foreign Pressure on PSA 

Main-category Sub-categories/conditions Chapter 5 

Foreign pressure on PSA 
Pressure of mimicking foreign models Section 5.3.6 
Dependence on foreign sources of finance Section 5.3.9 
Good link between PSA and foreign financing Section 5.3.22 

Properties Specific dimensions Observed 

Adopted PSA model 
Originality of the adopted model Internal- 

External  

External - 
Westminster 

Model 
Level of compliance with the 
adopted model Low-High Low 

Internationalisation of 
professional standards 

Intensity of effort to comply with 
international auditing/accounting 
standards 

Low-High High 
    

Public financing from 
foreign sources 

Number of foreign sources Many-Few 
 

Many; more than 
40 (World Bank, 

2011)  

Amount of foreign finance received 
by government  Small-Big 

Big; 28.2% of 
2010/11 national 

budget (Policy 
Forum, 2011a) 

    

Foreign financing 
qualification criteria 

The rank of PSA reports as a 
qualification criterion Low-High High 

Foreign trust on NAOT’s 
external audit work Perceived level of trust Low-High High 

Foreign demand for PSA 
reports Level of demand for PSA reports Low-High High 

Type of external audit 
opinion for foreign 
financing purposes 

Predisposition to issue favourable 
audit opinion for foreign financing 
purposes 

Low-High High 

Foreign pressure is a general concept used in this section to capture foreign influences on 

PSA in Tanzania. Notable foreign pressure was the increase in demand for more financial 
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accountability in the government. Arguably, the external demand for the government to 

be more accountable is a predictable occurrence in a situation where the country’s public 

finances were highly dependent on foreign sources of finance. Furthermore, recent 

emphasis and developments in the internationalisation of the accounting and auditing 

profession necessitated changes in Tanzania’s PSA in order to enhance its credibility.  

The international financial community’s trust in the work of the NAOT elevated 

increased the importance of PSA in securing and maintaining foreign sources of public 

finance. This trust has in turn attracted a high demand for PSA by foreign finance 

providers as expressed by a top-ranked external auditor in the following quote: 

[...] donors contribute to the General Budget Support fund ... it is very difficult for them to 

trace their money ... they therefore trust the CAGT. Many times donors ask the CAGT, 'Tell 

us about the agricultural sector?’, ‘How were funds for this sector used?’ and ‘What about 

the health and education sector?’ [Junata: NAOT-HQ-T auditor, June 2010, Q10:4]. 

The importance of the role played by the CAGT in securing foreign financial assistance 

could not be emphasised. The difficulties in tracing and controlling the use of foreign 

money greatly increased the importance of PSA in PSEs, which was to give assurances to 

the donor community.   

Dependence on foreign sources of finance, efforts to adopt international standards, and 

the apparent donors’ trust of in the NAOT had a consequence of linking PSA and foreign 

financing. This link can arguably explain some of the observed behaviour of the NAOT. 

Participants indicated that due to heavy reliance on external finances, the government 

used PSA as way to show donor its commitment to transparency and accountability. The 

effect was to put more pressure on the NAOT to work collaboratively with the 

government whenever foreign finances were at risk as indicated in the following quote: 

[...] at the central government, there is that fright of donors withholding their funds, hence, 

an incentive in trying to clean up the government through the work of the CAGT.  It is not 

because the government fears the parliament, no; the government very much fears the donor 

community, like the IMF and the World Bank. You know, if donors find the CAGT has 

reported big amounts of unaccounted funds, it causes big problems to the government in 

negotiating financial assistance packages [Junara: LGA councillor, June 2010, Q19:4]. 
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Participants indicated that there was a general predisposition to issue certain reports with 

‘clean’ audit certificates, provided it was critical to the government image in securing and 

maintain foreign finances. The NAOT had to be critical without damaging the general 

image of the government to foreign sources of public finance. Within this context, the 

conventional claim that the aim of PSA was purely to enhance public accountability, 

performance and the fight against corruption in PSEs became doubtful.    

6.3.6 Colonising Tendencies in PSA 

Colonising tendencies in PSA is a main-category that abstracts indicators of tendencies to 

colonise the potentials of PSA in Tanzania. Overall, the NAOT and the CAGT were in a 

relatively weak position to influence the actions of PSEs’ executives. The weakness was 

the outcome of colonising tendencies in the relationship between the NAOT and other 

key actors in PSA. Colonising tendencies synthesised two sub-categories, which are: 

weak working relationship between accountability agencies, and inconsistencies between 

governance and politics. Table 16 provides a summary of this main-category. 

Table 16: Colonising Tendencies in PSA  

Main-category Sub-categories/conditions Chapter 5 

Colonising tendencies in 
PSA 

Weak working relationship between 
accountability agencies Section 5.3.3 

Inconsistencies between governance and politics Section 5.3.8 
Properties Specific dimensions Observed 

Interdependence between 
NAOT, government and 
parliament 

Observed level of 
interdependence Low-High High 

Observed strength of the 
accountability loop Weak-Strong Weak 

NAOT financing and 
recruitment 

Level of influence from the 
executive Low-High High 

Interdependence between 
NAOT and other 
accountability agencies 

Perceived strength of 
interdependence Weak-Strong Strong  

Perceived level of 
interdependence effectiveness Low-High Low 

    

Existence of laws and 
regulations to support PSA 

Perceived sufficiency of laws 
and regulations 

Inadequate-
Adequate Adequate 

Political-will to support PSA Level of perceived political-
will Low-High High 

Involvement of government 
and politics in PSA Perceived level of interference Low-High High 

Operationalisation of 
accountability structures 

General compliance level Low-High Low 
Perceived government 
acceptability/implementation 
of critical CAGT reports 

Impartial –
Partial Mostly partial 
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Constitutional mandate, professional competence, administrative and financial 

independence describe a SAI’s power to influence PSEs’ executives. The other SAI 

power determinant is the extent and the way in which other key actors69 in PSA connect 

and work together (English and Guthrie, 2000; Skærbæk, 2009). There was a sense 

amongst participants that the NAOT was experiencing more support from the parliament 

than before. However, it was also notable that parliamentary power to enforce CAGT 

recommendations was limited because of a blurred separation between governance and 

politics. The following quote indicates the mixed support the NAOT was getting from the 

parliament and the government: 

[...] members of POCs are sincerely supporting us, as you can see in parliamentary debates. 

However, the systems [i.e. governance] are still not supportive. ... We are told to do our own 

staff recruitment, but then there is the government employment mechanism, which limits 

NAOT's power to recruit its staff [Junimo: NAOT-HQ-M auditor, June 2010, Q11:4]. 

The relative ineffectiveness of the connection between key actors in PSA was a condition 

for colonising tendencies, which weakened PSA ability to influence PSEs executives. 

This phenomenon was observable at the central government level as indicated in the 

quote above, as well as at the LGA as indicated in the following quote: 

[...] there are certain things that limit how we would like to function as councillors. The 

President, laws and procedures agree that councils cannot function without councillors. We 

need to have responsibilities delegated to us, with the necessary authority to be able to 

oversee council matters.  If we are wrong somewhere, they can deal with our wrongdoings 

and hold us accountable where necessary; however, not in the way the system is currently 

working, where other people from the central government interfere with council matters 

[Junuma: LGA councillor, June 2010, Q18:12]. 

The participant above was responding to the interview question; how CAGT reports were 

useful as accountability tools at the LGA. The failure to recognise and appreciate the role 

of councillors in the LGA created an environment in which the role of PSA appeared to 

be more of a procedural assignment than one of control, accountability, performance and 

fight against corruption. Within such working conditions, PSA became colonised.   

69 The key actors in PSA are the public sector external auditor, PSEs executives, public representatives, and 
other accountability agencies. 
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6.3.7 Playing Safe with PSA Roles’ Complexity 

During fieldwork, the researcher noted that participants’ responses appeared to represent 

two main positions. Their responses sometimes appeared to represent institutional 

position, and in some cases, they tended to describe what appeared to be their own 

position as individuals. In the case of external auditors, responses tended to represent 

either NAOT’s position or their own position as individuals. Playing safe with PSA roles 

complexity combines two sub-categories. These are coping with politics of the day and 

attempting to oversimplify the role of PSA.  Table 17 summarises this main-category. 

Table 17: Playing Safe with PSA Roles’ Complexity 

 Main-category Sub-categories/conditions Chapter 5 
Playing safe with PSA roles’ 
complexity 

Coping with politics of the day Section 5.3.7 
Attempting to oversimplify the role of PSA Section 5.3.20 

Properties Specific dimensions Observed 
Political demands and influence on 
individual external auditors 
 

Perceived personal risks for 
not complying with political 
demands 

Low-High High 

Efforts to align PSA with politics of 
the day 

Observed propensity to align 
PSA with politics of the day Low-High High 

    

External auditor’s role of detecting 
and reporting corruption 

Perceived significance by 
individual external auditors 

Insignificant
-Significant Insignificant  

Official position of external auditor’s 
role in the fight against corruption 

Significance as claimed by 
official documents 

Insignificant
-Significant Significant 

Corruption in PSEs Perceived seriousness of 
corruption in PSEs 

Not serious-
Very serious Very serious 

At the individual level, external auditors attempted - as much as possible - to align their 

aim of performing PSA to that of the NAOT. In most of their responses, and instances 

when the researcher observed them in action, the intended message to the public was ‘we 

(i.e. external auditors) are useful to the public sector’: useful in contributing to enhanced 

public accountability, improved PSEs performance, and the fight against corruption in 

PSEs. 

The position of individual external auditors representing the NAOT position and its 

objectives appeared to stand up until critical questions were posed:  the questions on how 

the NAOT achieved these objectives within the existing political, economic, legal, and 

social context. Triangulated analysis of observations, participants’ initial responses, and 

official and public documents, indicated that the attainment of NAOT’s objectives within 

the context in which PSA operated in Tanzania was inherently very limited. Responding 

to critical questions on inherent limitations surrounding PSA in Tanzania, individual 
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external auditors appeared to take their own positions, and defended the rationale for their 

perceptions and actions. 

During fieldwork, individual external auditors appeared to try to make sense of the 

contextual challenges they faced in their daily audit tasks. One key challenge was the 

justification for NAOT’s existence and its ability to make a positive impact in the 

management of PSEs. As individual external auditors facing institutional challenges in 

PSA, they appeared to devise their own individual action strategies in two ways. Facing 

the complex realities of their daily audit tasks, they either tried to cope with or attempted 

to escape from the realities by simplifying how they described their role in the public 

sector.  

Certain broader contextual features in practicing PSA in Tanzania conditioned the ways 

in which individual external auditors coped with daily politics. Clearly observable was a 

general tendency emanating from the national context of trying to balance political and 

professional matters. Because of a disguised weak independence position of the CAGT 

relative to other top government and mostly political officials in the Tanzania governance 

structure, efforts by individual external auditors were also influenced. For example, in 

some cases, external auditors found their efforts to report certain findings and 

recommendations to be in conflict with the NAOT and the government agenda at the 

national level. In such situations external auditors had to consider their own positions and 

assess the implications for reporting or not reporting certain issues as indicated in the 

following quote: 

[...] External auditors sometimes report genuine findings, but they are blocked to take them 

further. It reaches a point where their job becomes very hard to perform and they learn to 

adapt to realities. We all have to accept changes because external auditors alone cannot 

achieve this task ... they are also human beings, they look at the environment and assess how 

others around them live and do their work ... It is true, they may find some issues very risky 

to report [Julagi: Ministry-CG2 professional, July 2010, Q15:11]. 
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6.3.8 Corruption Culture 

(...) Corruption is deeply ingrained in the Tanzanian culture ... the consequences of 

corruption have drained off a large portion of public resources which could have been 

productively employed (Rajab, 2008). 

Corruption culture is a main-category sustained by two sub-categories: existence of 

excessive bureaucracy in the public sector and weak and inconsistent fight against 

corruption. Table 18 summarises this main-category. 

Table 18: Corruption Culture 

Main-category Sub-categories/conditions Chapter 5 

Corruption culture Excessive bureaucracy in the public sector Section 5.3.14 
Weak and inconsistent fight against corruption Section 5.3.27 

Properties Specific dimensions Observed 
Holding public officials 
accountable for corruption 

Easiness in using available 
accountability mechanisms Easy-Difficult Difficult 

Consequences of 
bureaucracy in the public 
sector 

Perceived link between excessive 
bureaucracy and corruption Weak-Strong Strong 

    

Public attitude towards 
corruption 

Level of tolerance towards 
corruption Low-High High  

Convergence of traditional 
social values and 
conventional western 
accountability mechanisms 

Perceived importance of traditional 
social values Low-High High 

Perceived level of  convergence Low-High Low 

Use of anti-corruption  
mechanisms 

Perceived compliance with existing 
mechanisms Low-High Low 

The fight against corruption in Tanzania is older than the country’s independence from 

colonial rule. Just after attaining an independent internal government, the then Chief 

Minister of Tanganyika Mwalimu Julius Kambarage Nyerere70 cautioned about the 

danger of corruption in Tanganyika’s social and economic development. Addressing a 

national budget session, Mwalimu Nyerere stated: 

[...] I think corruption must be treated with ruthlessness because I believe myself corruption 

and bribery is a greater enemy to the welfare of a people in a peacetime than war [Mwalimu 

Nyerere – 17th May 1960, Dar es Salaam Tanzania].  

 

70 Tanganyika (now mainland Tanzania) got its independence from United Kingdom on 9th December 1961. 
On 26th April 1964 Tanganyika joined with the islands of Zanzibar and became one country, the URT. 
Mwalimu Nyerere became the first president of the URT.  
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Arguably, it is because of this understanding of the seriousness of corruption in the 

country’s development that all GoT phases since independence have upheld the fight 

against corruption as one of their top priorities. As a first step in this fight after being 

elected the third President of the URT in 1995, President Benjamin William Mkapa 

established the Presidential Commission against Corruption in January 1996. Ten months 

later, the Commission produced a report (commonly known as the Warioba Report, 1996) 

that presented the findings and recommendations of an analysis of the state of corruption 

in Tanzania. In one of the findings, the report stated: 

 (...) Our country has witnessed an alarming increase in corruption activities, which are 

associated with public servants ... and the citizens who are the consumers of public service ... 

state organs which are expected to prevent this increase have succumbed to this disease and 

therefore have left the people helpless (URT, 1996;  cited in Ngware, 2005, p. 16). 

The statement above provides a recent historical background of corruption in Tanzania. 

Today, there are some measures in place to combat corruption, but the statement still 

adequately represents the current corruption environment in Tanzania as the following 

quote from a Tanzania CSO study indicates: 

(...) a relative improvement does not solve the problem of grand corruption ... corruption 

continues to constitute a tremendous drain on public resources and does not allow for 

complacency on the grounds that Tanzania is ‘winning the war’ against corruption, as some 

senior government officials would have us believe (Policy Forum, 2009, p. 112).  

During fieldwork, corruption emerged as one of the main issues that affected the public 

sector, a concern to external auditors and a complication to PSA in Tanzania. In general, 

corruption appeared to affect PSA more than PSA was able to contribute to the fight 

against corruption, as is normally claimed by the government. Corruption is a problem at 

all levels of the public sector in Tanzania, and has become a cultural fabric of the society, 

as indicated in the following quotes. 

[...] you know corruption nowadays is a ‘professional’ practice. In those old days, ways 

of corruption were simplistic ... public officials simply made fictitious purchases and 

external auditors found proper documentations but no goods or services had actually been 

supplied to the respective PSEs. This is old ‘fashion’ corruption. Currently people 

practice corruption within the law [Mayile: LGA professional, May 2010, Q9:13]. 
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(...) A giant $2 billion project that could have potentially defined President Jakaya 

Kikwete's legacy is being held back by corruption, government bureaucracy and lack of 

political will (Ngw'anakilala, 2010). 

As indicated in Table 18 above, lack of political will to hold PSEs’ executives 

accountable was the main reason for corruption in the public sector. Corruption greatly 

affected PSA as it was for other public sector operations.  

6.3.9 Weak Implementation of the CAGT Recommendations  

(...) common challenges ... include non-implementation of CAGT’s recommendations. In 

many cases this leads to recurrence of anomalies ... delaying the intended improvements 

of internal control and management of the council’s resources – CAGT (Editor, 2009).  

The interviewed MPs and councillors clearly indicated the difficulties that faced the 

parliament and councils in enforcing the implementation of CAGT recommendations. 

This main-category combines two sub-categories: parliamentary enforcement powers and 

councillors’ enforcement powers. Table 19 summarises this main-category:  

Table 19: Weak Implementation of the CAGT Recommendations 

Main-category Sub-categories/conditions Chapter 5 
Weak implementation of the 
CAGT recommendations 

Parliamentary enforcement powers Section 5.3.13 
Councillors’ enforcement powers Section 5.3.15 

Properties Specific dimensions Observed 
Adopted approaches in 
implementing CAGT 
recommendations 

Strictness of enforcement 
approaches 

Austere/severe-
Lenient/relaxed 

Lenient/ 
relaxed 

Political party affiliation Perceived influence of MPs’ 
affiliation to political parties Weak-Strong Strong 

Involvement and powers of 
other enforcement agencies 

Number of agencies involved One-Several Several/ 
up to 5 

Perceived strength of working 
relationship with parliament Weak-Strong Weak 

Perceived enforcement powers Weak-Strong Strong 
Perceived effectiveness in 
discharging enforcement 
powers  

Low-High Low  
    

Working relationship between 
the central government and 
LGAs 

Perceived central government 
influence and interferences in 
LGAs affairs 

Weak-Strong Strong 

In order to realise the value of investing in PSA, implementation of CAGT 

recommendations is important. The current PSA model in Tanzania gives the mandate of 

enforcing external audit recommendations to councils at the local level and the 
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parliament at the national level. Enforcing implementation of CAGT recommendations is 

associated with the ability to hold responsible PSEs’ executives accountable. Overall, the 

power to genuinely hold PSEs executives accountable was very limited, and non-existent 

in some cases (see Chapter 5, section 5.3.12). 

As summarised in Table 19, several properties described the powers of public 

representatives to enforce the implementation of CAGT recommendations. The observed 

properties were political parties’ affiliation, involvement and powers of other 

enforcement agencies and the working relationship between the central government and 

the LGA. The following response from a member of one of the POCs summarises the 

observed situation with regard to the implementation of CAGT’s recommendations: 

[...] We are still very far in responding to audit queries and in implementing critical audit 

recommendations. It is because of personal interests of some people in the government, 

many and very serious queries go unanswered and a lot of public money is lost. If you read 

the CAGT report, still there is rampant corruption. We know that we cannot easily stop 

corruption in PSEs, but we need to 'push further' ... especially we MPs, we need to increase 

our effort in exposing inefficiency in PSEs [Juliri: POC member, July 2010, Q21:10]. 

Weak implementation of the CAGT recommendations is a common problem and does not 

seem to decrease year after year, as also indicated by the CAGT in the following quote 

and Table 20: 

(...) The attitude or habit of not responding to the CAG’s observations and recommendations 

may lead to the recurrence of the same anomalies observed by the auditors in subsequent 

financial years. This is also a reflection of lack of seriousness and non-commitment on the 

part of the AOs and management of the respective LGAs (CAGT, 2013a, p. 34). 

Table 20: Outstanding Matters on Individual (LGAs) Audit Reports 

Financial year Value of outstanding matters 
(Tshs.) 

No. of councils 
involved71 

2006/2007 32,903,395,306 112 
2007/2008 53,463,558,647 126 
2008/2009 122,128,377,615 129 
2009/2010 105,263,165,967 130 
2010/2011 78,489,936,013 131 

Source: Table 5, CAGT (2013a, p. 34) 

71 At the time of writing this thesis, Tanzania had 134 LGAs. 
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6.3.10 Fear over Auditing without Concern over Accountability 

While some ‘acts of accountability’ were observable because of the CAGT’s work, 

auditees appeared to fear PSA as an evaluation that can reveal problems in their entities 

more than the potential of being held individually accountable for their actions. Fear over 

auditing without concern over accountability combines two sub-categories: conditions for 

collusion in PSA and weak accountability to the public. Table 21 summarises this main-

category. 

Table 21: Fear over Auditing without Concern over Accountability 

Main-category Sub-categories/conditions Chapter 5 
Fear over auditing without 
concern over  accountability 

Conditions for collusion in PSA Section 5.3.4 
Weak accountability to the public Section 5.3.12 

Properties Specific dimensions Observed  

Auditee fear of PSA  
Perceived level of influence on 
auditee due to fear of external 
auditing 

Low-High High 

Exploiting participative 
audit for personal interest 

Observed tendency to exploit 
participative audit for personal 
interest 

Low-High High 
    

Public power to hold PSEs 
executives accountable Perceived strength Weak-Strong Weak 

Public participation and 
involvement in PSEs’ affairs 

Nature of public 
participation/involvement 

Passive-
Proactive Passive 

Procedures in holding PSEs’ 
executives accountable Clarity of procedure Ambiguous-

Clear Ambiguous 

Most participants perceived the increased transparency in PSEs’ affairs as synonymous 

with increased accountability. However, the following quote does not support this 

perception: 

(...) There is a widespread view that public affairs have become more transparent in recent 

years without public officials becoming more accountable for their actions ... CAG’s annual 

reports document widespread misuse of public monies at both national and local levels in 

increasing detail. But for years both the CAG and parliamentary committees have 

complained that their queries concerning dubious accounting are ignored and that AOs are 

not held accountable for the vast amounts of public money that go missing every year 

(Policy Forum, 2011b, p. 18-19). 

As the quote above indicates, the increase in transparency brought by increase in PSA has 

not been translated into increased accountability. Weak implementation of the CAGT 

recommendations coupled with laxity in sanctioning wrongdoing resulting into the fear of 
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auditing purely for its own sake. Therefore, auditee prepared to deal with PSA as a 

procedural practice than a tool for accountability. For individual external auditors and 

auditees this also created conditions of collusion. In addition, the power of the general-

public to take action and hold PSEs executives accountable was very remote. This means 

PSEs’ executives were able to manoeuvre their ways and get clean audit certificates or 

even if they failed to get a clean report, nothing happened. At the national level, however, 

signalling to the public that the government was serious in dealing with issues of 

accountability through PSA was important. 

Because of political interests, the influence of external auditors in PSEs was limited (see 

Chapter 5, section 5.3.8).  In place of genuine influence for accountability purpose, 

auditees’ fear of external auditors was present. The observed auditees’ fear took two 

forms; either it was the external auditors causing fear in auditees, or, because of auditees’ 

wrongdoings and unwillingness to change, they simply accused external auditors of 

acting like police officers. The following quote indicates this situation: 

[...] the matter of fact is this; auditees ‘fear’ external auditors because they hide weaknesses, 

and our ‘colleagues’ [i.e. external auditors] use their ‘auditor-position’ as a ‘stick’72 for their 

‘own-interest’ [Julagi: Ministry-CG2 professional, July 2010, Q15:27]. 

Another condition that created fear over auditing was the weak position of the general 

public with regard to holding PSEs executives accountable. The involvement of the 

public in PSEs’ activities was passive and the procedures to be followed in holding PSEs 

executives accountable were considered ambiguous. In other words, the gap between the 

general public and PSEs’ executives was observably significant, resulting in weak public 

accountability. As would be expected, this gap was greater between the public and PSEs 

executives at the ministry level than that between the public and PSEs executives at the 

LGA level. Auditees’ fear of external auditors was more influential than the fear of being 

held accountable by the public or their representatives.  Therefore, while recent 

developments in PSA contributed to increased transparency of PSEs affairs, enhancement 

of accountability in PSEs did not equally match this increase in transparency.   

72 The word ‘stick’ was used in this context to mean something used to intimidate or coerce somebody into 
compliant behaviour. 
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6.3.11 Appearance of NAOT Independence from the Executive 

The appearance of NAOT independence from the executive is a main-category abstracted 

from the open-category maintaining appearance of NAOT significance. Table 22 

summarises this main-category. 

Table 22: Appearance of Independence from the Executive 

Main-category Sub-categories/conditions Chapter 5 
Appearance of NAOT 
independence from the 
executive 

Maintaining appearance of NAOT significance Section 5.3.11 

Properties Specific dimensions Observed  

Basic mode of PSA 

Statutory recipient of PSA 
output Executive-Parliament Parliament 

Clarity of CAGT statutory 
functions Ambiguous-Clear Clear but broad 

PSA report submission 
process Submission stages 1st –President, 

then Parliament 

CAGT appointment and 
removal from office 

Authority to appoint  Parliament-President President 
Main source of power to 
remove Parliament-President President 

CAGT statutory 
independence 

Statutory elevation of the 
CAGT independence Low-High High/ 

Constitutional  
Tendency to emphasise 
constitutional role of PSA 

Past-Now/ Active-
Dormant 

Past-Dormant/ 
Now-Active 

Appearance of government 
support for PSA 

Perceived level of 
government executives’ 
support for PSA  

Top-Lower/ 
Active-Reactive 

Top-Active/ 
Lower-Reactive 

Government emphasis on 
publicity Low-High High  

This main-category attempts to capture operational structures, processes and procedures 

that appeared to either enhance or limit NAOT independence. The appearance of NAOT 

independence was either provided in the law that directly or indirectly dealt with PSA or 

as represented by behaviours and actions of PSEs executives while dealing with PSA. 

Although the NAOT appeared to be strong, it was notable that the designed and promoted 

relationships between the NAOT, the government and the parliament gave more power to 

the government than to the NAOT or parliament.  While the government indicated that 

PSA was important, influences from the government had a negative effect to NAOT’s 

ability to contribute in accountability, performance and the fight against corruption in the 

public sector.  

The Tanzania Constitution is the main source of legal provisions on the NAOT 

independence and status within the Tanzanian governance structure. Section 13 of the 
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PAA2008 stipulates that ‘the independence and status of the office of the CAG shall be 

provided for under Article 143 of the Constitution’ (Tanzania, 2008, p. 409). Article 143 

outlines responsibilities, rights, and obligations of the CAGT in discharging his73 

functions. According to the Constitution, the CAGT’s responsibilities are the 

authorisation of use of public money by the government; ensuring that the government 

expenditure is incurred in accordance with the parliament enacted laws; and to perform 

external audits and issue audit reports (Tanzania, 1997, Article 143 (2)). In relation to 

audit reporting, the CAGT is obliged to  

(...) submit to the President every report he makes ... if the President does not take steps74 to 

submit such report to the National Assembly, then the CAG shall submit the report to the 

Speaker or Deputy Speaker of the National Assembly ... or ... to the National Assembly (if 

the Speaker’s office is not functioning) (Article 143 (4)). 

Furthermore, the key provision on the CAGT’s independence is Article 143(6). While 

discharging his functions the CAGT 

(...) shall not be obliged to comply with the order or direction of any other person or 

Government Department ... but this sub-article ... shall not preclude a court from exercising 

jurisdiction to enquire into whether the CAG has discharged his functions in accordance with 

... this Constitution (Article 143(6)).  

It is apparent from reading the above laws in relation to the NAOT’s independence and 

status that there are some conflicting provisions. The constitutional provision that 

requires the CAGT to submit the report to the President follows the logic that the 

President appoints the CAGT. In order to give the impression that the CAGT is 

independent, there is a provision that allows the CAGT to submit his report direct to the 

parliament if the President ‘does not take steps to submit’ it. These provisions are 

disguisedly in conflict because while the CAGT appears to be independent, the 

subordination of his power to influence from the President is also apparent. 

73 Since independence to date (1961-2014), the office of the CAGT or its equivalent has been occupied by 
male CAGTs. The current CAGT is the fifth (Semtawa, 2011). 
74 After receiving the external audit report, the President is constitutionally required to ‘direct the persons 
concerned to submit that report before the first sitting of the National Assembly which shall be held after 
the President has received the report and ... before the expiration of seven days from the day the sitting of 
the National Assembly began’ (Tanzania, 1997, Article 143(4), Tanzania, 2008, sec. 34(2), (35-36)). 
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In order to understand participants’ perceptions on the above observation, the researcher, 

at a particular point during fieldwork, introduced an interview question that required 

participants to give their views on the legal provisions that require the CAGT to submit 

his reports to the President. Typical participants’ responses to this question indicated they 

were unclear of their positions. Participants doubted the objectivity of the arrangement on 

one hand; but on the other hand, they emphasised that there was no need to be concerned 

because the President could be trusted to keep the system working for public interest. The 

following interview response indicates this view: 

[...] unfortunately, I may not have neutral opinion on this matter. I have participated many 

times in the process of looking on merits/demerits of the current PSA arrangement between 

the CAGT, the government and the parliament. We do not expect the President to be or act 

like a hooligan, as he is as much interested as we all are, and he likes to know. For now I do 

not see any problem, because we have not been electing Presidents who are hooligans ... 

however, it is a contentious issue [Janaba: NAOT-CG2-M auditor, January, 2010, Q5:16]. 

As mentioned in the preceding paragraph, the above quote was a typical response for 

most participants. In general, the Tanzania Constitution gives excessive power to the 

President. In addition, it is a long historical fact that anything that has a direct link with 

presidential influence can be trusted to function with integrity. A presidential 

appointment to a public office is traditionally highly regarded in the Tanzanian society. 

The following quote is from the findings of a national survey on Tanzania citizens’ 

attitudes on political and economic reforms conducted by Chaligha et al. (2002, p. vi): 

First, while Tanzanians are very dissatisfied with the state of their national economy, they 

also display the highest levels of support for economic reform. Second, Tanzanians exhibit 

some of the highest levels of interest in politics and involvement in mobilized forms of 

political participation, but levels of more individual, unprompted forms of participation are 

quite low. Third, widespread perceptions of corruption coexist with even more widespread 

expressions of trust in public institutions. One possible interpretation of these divergent 

opinions is that Tanzanians are “uncritical citizens,” exhibiting “habits of accommodation” 

that reflect the socialist ideology and one-party structures inherited from the old regime.  

Although the findings in the quote above are more than ten years old now and some 

improvement may have taken place in citizens’ mindsets, some of this uncritical attitude 

among participants is still observable to date. This has influenced the views on the 
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relation between the CAGT and the government, and the President’s Office in particular. 

For the President to appoint the CAGT and the CAGT to submit all his reports to the 

President was perceived as an element of the power of the CAGT because of the direct 

connection with the President’s Office the two arrangement implied. However, a critical 

analysis of this arrangement shows the connection to the President’s Office as a mere 

appearance of NAOT’s significance, which in fact disguised the subordination of 

NAOT’s power because of the likely undue influence from the government. The 

following response from a middle-ranked auditor supports this interpretation: 

[...] members of POCs are sincerely supporting us ... I personally think that in recent years 

we have been getting the support ... to be fully independent and have enough resources ... 

However, the system is still not that supportive ... we are told by the government to do our 

own staff recruitment, but then there is the government employment mechanism, which 

limits NAOT's power to recruit its staff [Junimo: NAOT-HQ-M auditor, June 2010, Q11:4]. 

The NAOT was not unique in experiencing pseudo independence. It was common to all 

other accountability agencies in Tanzania. Pseudo independence conveyed to the public 

and donors, an image that accountability agencies were independent. However, they were 

(in real terms) struggling against influences from the central government. For example, in 

the fight against corruption, the PCCB appeared to experience pseudo independence in 

discharging its functions as summarised in the following quote:    

(...) One popular view is that ‘PCCB is shackled’ by the requirement to obtain the DPP’s75 

approval to bring a case to court. Shuttling case files back and forth between PCCB and the 

DPP’s office is seen as a game designed to fool the public and donors that the government is 

making progress in the fight against grand corruption (Policy Forum, 2011b, p. 20).   

6.3.12 Increasing Public Awareness of PSA 

In Tanzania, the increasing public awareness of PSA and its potential to contribute to 

enhanced accountability in the public sector is a recent phenomenon. Several factors 

accounted for the rise in PSA awareness. However, two factors frequently emerged 

during fieldwork: publicity of PSA and the re-organisation and reforms of the NAOT. 

Table 23 summarises this main-category: 

75 DPP stands for the Director of Public Prosecutions. 
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Table 23: Increasing Public Awareness of PSA 

Main-category Sub-categories/conditions Chapter 5 
Increasing public awareness 
of PSA 

Publicity of PSA Section 5.3.26 
NAOT Reorganisation and reforms Section 5.3.16 

Properties Specific dimensions Observed 

Media publicity of PSA 
Observed/perceived media 
contribution in raising public 
awareness 

Big-Small/ 
Positive-
Negative 

Big/ 
Positive 

Government publicity of 
PSA 

Perceived role of government to 
publicise PSA 

Insignificant- 
Significant Significant 

    

Measures to reform PSA Number of measures taken in the 
last decade Few-Many Many 

Professional influence on 
PSA 

Effort to increase professionalism 
in PSA Low-High High  

Data interpretation indicated that the increasing public awareness in PSA was more of an 

effect of publicity by ‘very top’ government officials supported by news media than a pure 

demand-driven quest for accountability from the public or their representatives. For 

example, in one incident, a regional commissioner (RC)76 as opposed to councillors77 

appeared to be in the forefront in demanding that external auditors present audit findings 

and recommendations for her to take government actions. The RC was acting on a 

directive issued by the President just after he took power in 200578, that it was mandatory 

for all local, regional and national governance levels to call meetings of PSEs’ executives 

and public representatives to discuss all CAGT’s audit reports.     

As indicated in Table 23 above, four properties described this increase in public 

awareness of PSA. In the last decade, the number of measures to reorganise the NAOT 

and reform PSA increased: for example, the reorganisation of the NAOT in 2001, the 

enactment of new laws and regulations to supporting PSA, all the efforts to improve the 

quality of PSA like joining international professional institutions, and the overall 

publicity of PSA. 

76 Regional Commissioners are presidential representatives in Tanzania’s administrative regions. 
77 Councillors are the elected public representatives in LGAs. 
78 The situation was different during and after the 2010 general elections. The emphasis on PSA taking part 
as one of the leading accountability mechanisms did not feature very much in the agenda of the ruling 
party, as was the case in the 2005 general elections and immediately afterwards. This can be described as 
another evidence of unpredictable and situational accountability approach discussed in the open-category 
patchy accountability (Chapter 5, section 5.3.10).   

129 

 

                                                           



 

6.3.13 Legitimation Elements of PSA 

(...) accounting systems in their broadest sense function often more to legitimate 

individual and organisational behaviour than to support efficient and rational decision 

making (Power, 2003a, p. 379).  

The view that auditing as part of ‘accounting systems in their broadest sense’ is engaged 

in the ‘production of legitimacy’ (Power, 2003a, p. 379) was also observed in this study. 

Participants did not use the concept ‘legitimisation’ when responding to the question, 

‘what roles do external auditing play in the public sector?’ However, they frequently 

indicated elements of legitimation in PSA. Legitimation elements of PSA extracted a 

combination of elements observed in the fieldwork that indicated that PSA in Tanzania 

was a mechanism through which financial relations between the government and other 

actors in the public sector were justified. Table 24 summarises the main-category.   

Table 24: Legitimation Elements of PSA 

Main-category Sub-categories/conditions Chapter 5 
Legitimation elements of 
PSA Legitimation elements of PSA Section 5.3.17 

Properties Specific dimensions Observed  

Evaluative influence of 
PSA 

Perceived evaluative superiority 
of PSA 

Lowly 
Regarded/Highly 
Regarded 

Highly 
Regarded 

PSA position to influence public 
view of the government Low-High High 

PSA influence on central 
government – LGAs’ 
relations  

Perceived influence of PSA on 
central government-LGAs’ 
relationships 

Insignificant-
Significant Significant 

Foreign financiers’ 
evaluation of public sector 
use of resources   

Perceived significance of PSA Insignificant-
Significant Significant 

Financial impact on government 
due to PSA report content 

Insignificant-
Significant Significant 

As an instrument of accountability, PSA exhibited the power to justify financial relations 

in PSEs or between PSEs and other actors. Participants perceived PSA as a way of 

enhancing the accountability of PSEs executives to the public. Provided PSA was 

involved, participants appeared to suggest that there was a guarantee for the creation and 

maintenance of legitimacy. 

There was a perception among participants that PSA was the most objective way of 

evaluating the validity of accounting and reporting of operational and financial affairs in 

PSEs. The outcome of this perceived evaluative ability was the trust in PSA. The trust in 
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PSA appeared to influence public view towards the government and the impact on the 

financial relations between the government and donors.  The legitimation elements of 

PSA were also observable in the role played by the NAOT in the relationship between the 

central government and LGAs. For example, participants in the visited LGA viewed the 

NAOT as an agent of the central government, exerting central government influence over 

LGA financial and operational affairs.  

As an indication that PSA merely played a legitimation role, participants’ perceptions 

seemed contradicted by what exactly PSA was achieving. On one hand, most participants 

supported the view that PSA was for ‘public interest’. However, the general feeling was 

that there were interferences that obscured, and hence limited, PSA contribution to PSEs. 

For example, politicians, particularly those in power seemed to be determined that only 

‘good news’ about the government was reported in CAGT reports. Obvious there were 

also ‘bad news’ that featured in CAGT reports, but the potential for limited disclosure of 

‘bad news’ was observed to be high. Field data interpretation indicates that it was 

extremely difficult for ‘bad news’ to be included in CAGT reports for publication as 

indicated in the following quote: 

[...] for me, we conduct external auditing for ‘public interest’. Public resources ‘should be 

used to help society’. However, there are ‘interferences’ from politicians and government 

official. Politicians always want the public to hear only good things about the government ... 

even where things are not going well ... because they want to continue being in ‘power’ 

[Junuba: NAOT-CG1-L auditor, June 2010, Q17:14]. 

‘Bad news’ is hereby described as any information from PSA findings that is perceived to 

‘threaten’ the ruling political party and which, if reported to the public, may cause loss of 

public trust and consequently jeopardise government credibility. 

6.4 Chapter Summary 

This chapter discussed thirteen (13) main-categories that emerged in the second step of 

GTM. The next chapter identifies the core-category that represents the central 

phenomenon of this study.   
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CHAPTER SEVEN 
MANAGING COLONISING TENDENCIES IN PSA – A SUBSTANTIVE CGT 

7.1 Introduction 

This chapter discusses selective coding, the final analytical stage of GTM. It aims to 

provide a grand integration of the main-categories by connecting them to a core-category. 

The core-category is a focal concept, relating to as many other main-categories and their 

properties as possible, and accounts for a large portion of variations in the data (Holton, 

2007, p. 280). It represents the central-phenomenon, which is the main story that the 

researcher appears to have uncovered in the process of analysing field data. Table 25 

summarises the integration of the main-categories into a central phenomenon79.  

Table 25: From Axial to Selective Codes 

Axial coding (Chapter 5/6) 
Main-categories 

Selective coding (Chapter 7) 
Paradigm model elements 

Increasing public awareness of PSA Growing public interest in PSA 

C
on

se
qu

en
ce

s Patchy accountability  
PSA Contributing to cosmetic 
accountability 

 

Fear over auditing without concern over 
accountability 
 
 

Weak implementation of the CAGT’s 
recommendations 
 

Obscured subordination of PSA 
Ambiguity of PSA role 
 
 External Auditors’ Strategies 

M
an

ag
in

g 
C

ol
on

is
in

g 
T

en
de

nc
ie

s i
n 

PS
A

 Nature of external auditor-auditee interactions  Managing relationship with auditees Power struggles in the profession  
Playing safe with PSA roles’ complexity  Managing the complexities of PSA 

roles Claim to a myriad of competing and conflicting roles  
 
 Government Strategies 
 

Appearance of NAOT independence from the 
executive 
 

Managing NAOT appearance 

Legitimation elements of PSA  Exploiting legitimising features of 
PSA 

Colonising tendencies in PSA 
Conflicting institutional arrangement 

C
on

te
xt

 

Imbalances in power relations 
Culture of secrecy National cultural influences Corruption culture 
Foreign pressure on PSA International influences 

Source: Selective Coding 

79 Appendix 14 shows a comprehensive table with all 104 codes. 
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The emergence of the central-phenomenon can either be through elevation of one of the 

main-categories into a core-category or by theorising a new concept from the data. The 

central-phenomenon ‘... can be any kind of theoretical code: a process, a typology, a 

continuum, a range, dimensions, conditions, or consequences’ (Holton, 2007, p. 279). In 

this study the central-phenomenon is an extension of a main-category to form a core-

category that appeared to have the power to explain the emergent theory (Glaser and 

Holton, 2004). This chapter uses a paradigm model to integrate other main-categories 

with the core-category (Corbin and Strauss, 2008). 

7.2 Describing the Paradigm Model 

The paradigm model is a theory integration tool. It connects the main-categories 

developed during axial coding and links them to a core-category. Its main purpose is to 

facilitate systematic thinking in relating, in complex ways, the collected data. The basic 

idea is to propose concepts and their linkages and look for empirical indicators in the data 

for validation. The paradigm model provides a framework in which the researcher moves 

between asking questions such as who, why, where, how, and with what consequences, 

generating propositions and making comparisons (Strauss and Corbin, 1990; 1998, p. 

127; Corbin and Strauss, 2008, p. 89). This chapter starts by presenting the grand-

integration of the main-categories, and concludes by presenting the paradigm model with 

managing colonising tendencies in PSA as its central feature.  

7.3 Managing Colonising Tendencies in PSA – A Central Phenomenon  

The core story of this thesis can be summed up as managing colonising tendencies in 

PSA. Findings of this study show that in recent years, PSA in Tanzania has played a 

significant role in making PSEs’ affairs more transparent. Despite this increase in 

transparency, findings also indicate less evidence of public officials becoming more 

accountable for their actions because of this PSA-induced transparency. It is argued in 

this thesis that this inconsistency (i.e. more transparency but less accountability) indicates 

colonising tendencies facing PSA in Tanzania. This study has found the NAOT facing 

colonisation from the government because of existing conflicting institutional 

arrangements and imbalances in power relations between the NAOT, the government, 

the parliament and local councils. In response, managing these colonising tendencies 

appeared to be the core strategy of both the government and external auditors. 
134 

 



 

Three concepts construct the central phenomenon of this thesis – managing, colonising 

and tendencies. While managing and tendencies carry their literal meaning in English, 

colonising is an adaptation from CT. Tendencies (plural of tendency) is defined as ‘... a 

strong chance that something will happen in a particular way’80, ‘... to be likely to do 

something or to happen in a particular way because this is what often/usually happens’81 . 

It is a predisposition to act, behave or proceed in a particular way. Managing (manage – 

verb) is defined as ‘... to succeed in doing something, especially something that needs a 

lot of effort or skill’, ‘... to deal successfully with a problem or difficult situation’82. 

Colonising was inspired by and borrowed from HCT, and as adapted by critical 

accounting researchers (Habermas, 1987; Broadbent, Laughlin and Read, 1991; Power 

and Laughlin, 1996; Oakes and Berry, 2009). In this thesis, colonising is a social process, 

in which interactions between interdependent social systems result in one social system 

‘taking over’ the functionality, including norms and values of another social system. 

In the current study, certain governance and political elements, which formed the 

interactions between external auditors, government executives and public representatives, 

appeared to colonise PSA in Tanzania. Colonising tendencies in PSA were observable in 

the weak working relationship between the NAOT and other accountability agencies, and 

in inconsistencies between governance and politics in Tanzania (See Chapter 6, section 

6.3.6). The weak working relationship was a result of conflicting institutional 

arrangements existing in the public sector. Furthermore, inconsistencies between 

governance and politics as they related to PSA resulted from imbalances in power 

relations between actors, which enhanced tendencies to colonise PSA. The following is 

one of several quotes that indicated colonising tendencies in Tanzania’s PSA; 

[...] An auditor may write a genuine report but ‘it can be blocked’ and not taken further ... 

Because of their position, senior executives may query and challenge external audit findings. 

A senior executive can complain to senior external auditors that 'what kind of an auditor has 

you assigned to my office?’ ... the junior external auditor ‘may simply be removed or 

transferred to another office’ [Julagi: Ministry-CG2 professional, July 2010, Q15:11]. 

80 Extracted from the Macmillan English Dictionary for Advanced Learners, Second Edition, 2007, p. 1541. 
81 Extracted from an online Oxford Advanced Learner’s Dictionary, available at 
http://oald8.oxfordlearnersdictionaries.com/dictionary/tend, accessed on 4th August 2012, at 8:25 hours. 
82 Extracted from the Macmillan English Dictionary for Advanced Learners, Second Edition, 2007, p. 915. 
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At some stage during interviews, directly or indirectly, both external auditors and 

auditees indicated that there existed institutional power imbalance in the relationship 

between the NAOT and the central government. Similar colonising tendencies were 

evident at the visited LGA. Councillors appeared to have little power to influence the 

LGA executives, which had a bearing on councillors’ ability to enforce CAGT’s 

recommendations as indicated in the following quote:   

[...] the other problem we are facing in implementing CAGT’s recommendations is our 

power and time to make follow-up. Because, what we should normally expect from the 

municipal director (MD) is to see the implementation of our recommendations, following 

CAGT’s report. It very much depends on the MD's willingness to respect council’s 

decisions. Most of time, it remains a situation where we have finished our role as 

councillors, the MD just listened and in the end, nothing tangible takes place in 

implementing the recommendations [Junuma: LGA councillor, June 2010, Q18:4]. 

The above quote is an example of the conflicting relationship between the auditee and 

public representatives at a local government level. This was because the overseeing of the 

MD’s implementation of the recommendations of the CAGT was the councillors’ 

obligation, but they did not have the controlling power over the MD. It was a relationship 

between the LGA executives and public representatives, which conferred on the MD 

more powers over PSA than it did to councillors. The ideal situation would be the 

opposite, where councillors would have more powers than the MD. Another study in 

Tanzania also found the conflicting institutional arrangements and imbalances in power 

relations observed in this study as quoted below: 

(...) MPs are by law members of their respective councils ... this clouds accountability 

mechanisms and may create conflict of interest. The same MPs can also be in the 

parliamentary LAAC, which is supposed to scrutinize LGAs’ audit reports. This intrusive 

role of MPs and centrally appointed administrators, combined with the councillors’ lack of 

capacity, results in the elected representatives having only limited impact on decision-

making and implementation of plans and budgets (Venugopal and Yilmaz, 2010, p. 220). 

The inconsistencies between governance and politics in dealing with PSA matters 

represented incidences of disconnection and disagreement between government actions 

and those of politicians in supporting PSA. Overall, participants perceived that PSA had 

more support from ‘politicians’ than from PSEs’ executives, who they viewed as more 
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likely to interfere with PSA. The perception that there was more support for PSA from 

politicians than from PSEs’ executives explained the interactional proximity between 

politicians and the public, which was relatively closer than that between the government 

and the public. Because PSA is ideologically associated with serving the ‘public interest’, 

politicians found it in their best interest to be, or at least to appear to be, in favour of 

PSA.  

Findings of this research show that government attempts to improve PSA did not deal 

with the colonising tendencies. On one hand, this study critically interprets the observed 

government efforts to improve PSA as strategic actions (knowingly or unknowingly) 

aimed at managing these colonising tendencies and gain legitimacy that comes with PSA. 

On the other hand, because of their subordinated position relative to the government, 

external auditors also attempted to manage these colonising tendencies to the best of their 

advantage. 

For the government, managing colonising tendencies involved managing the appearance 

of the NAOT as an independent institution from the executive, and exploiting the 

legitimising features of PSA. The NAOT appearance to the public and other public sector 

stakeholders was important. Although since independence PSA was enshrined in the 

Tanzanian Constitution, in recent years there has been great emphasis from the 

government on the CAGT’s constitutional mandate as never before. This study interprets 

the observed government emphasis of the NAOT’s constitutional role without resolving 

existing colonising tendencies as a mere strategic action to manage how the NAOT was 

perceived by the public and public sector stakeholders. Politicising PSA was another 

aspect of managing how the NAOT was perceived. Politicising PSA involved the actions 

of top government officials (mainly politicians) that appeared to support the actions of the 

CAGT. However, lack of implementation of the CAGT’s recommendations contradicted 

politicians’ declarations of ‘support’ for PSA.  This study found that because of this 

politicising, PSA in Tanzania appeared muddled over its interests, which appeared to be 

more political than public.  

More importantly, managing NAOT appearance involved showing efforts made to 

improve the NAOT. These improvements included the enactment of the PAA2008, the 

adoption of international auditing standards and new PSA regulations, and broadening the 
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audit scope to include a range of other types of PSA like VFM and forensic auditing. 

These improvements also included amending the NAOT organisational structure, efforts 

to retain qualified staff by improving financial compensation and staff training and 

development, and the construction or renovation of buildings in order to increase and 

improve the quality of office space. Overall, the scope of these improvements, and the 

pace at which they were taking place did not match the big workload the NAOT was 

facing.    

Managing the NAOT appearance helped to paint a picture that PSA was an important 

parliamentary instrument of oversight. This portrayal of the NAOT significance opened 

the door for the government to exploit legitimising features of PSA like credibility in 

seeking and maintaining foreign financing and the creation and maintenance of public 

trust through the NAOT’s functions. One of the criteria used by the donors in assessing 

the ‘financial assistance worthiness’ of the government was PSA reports. The link 

between PSA and foreign financing was in itself not a problem. However, the link did 

less (if anything) to change the extent to which PSA contributed to enhanced 

accountability, performance, and the fight against corruption in PSEs. Nationally, the 

public trust in the functioning of the NAOT played a role in shaping the overall public 

attitude towards accountability in PSE. For the public, more PSA implied more 

accountability in PSEs. However, colonising tendencies in PSA was a challenge to 

external auditors as indicated in the following quote:  

[...] Now it reaches a point where even the job of an external auditor becomes very hard to 

perform.  External auditors have adapted the realities of the context in which they conduct 

PSA. They are also human beings. They assess the environment, see how others around them 

do their work and can select what to report and what not to report. An external auditor may 

find some issues ‘very risky’ to report [Julagi: Ministry-CG-2 professional, July 2010, 

Q15:11]. 

For external auditors, managing colonising tendencies involved two main strategies: 

managing relationship with auditees, and managing the complexity of PSA roles. In 

managing relationship with auditees, external auditors were involved in blame avoiding, 

compromising, colluding for self-interests, and struggling for power. Blame avoiding was 

about external auditors trying to distance themselves from failures in changing PSEs for 

the better because of PSA. The perception was that failures in PSEs were caused by 
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PSEs’ executives, particularly AOs. Provided auditees were involved in the entire audit 

process, external auditors were able to avoid blame for failures in the audited PSEs. The 

other specific strategy was compromising, which allowed external auditors and auditees 

to settle their disagreements on issues that were beyond their control and would not 

change anything even if they took them further. For example, if an audit query resulted 

from problems in the government systems as a whole, and if it was not specific to the 

audited PSEs, there was room for external auditors and auditees to compromise and agree 

not to take the issue further. 

In managing colonising tendencies in PSA, collusion between external auditors and 

auditees also happened. For example, there was a general perception among low- and 

middle-ranked external auditors that the work pay package did not adequately represent 

the effort spent and the risk taken in the audit fieldwork. This tempted them to collude 

with auditees who had better financial positions. External auditors also faced some 

challenges from accountants of the audited PSEs. The work of external auditors appeared 

to threaten the credibility and employment of accountants. As a result, these accountants 

became defensive of their positions. Accountants sometimes felt they were victims of 

AOs’ failures, particularly when the AOs’ positions were stronger in terms of political 

connections. Therefore, external auditors and accountants appeared to struggle for power, 

attempting to show who was more credible in enhancing accountability and performance 

in PSEs. 

The other external auditors’ strategy was managing the complexities of PSA roles. 

External auditors were emphasising the accommodation of the multiplicity of roles, 

strategically redefining their obligations and coping with politics of the day. Managing 

the complexities of PSA roles absorbed politically motivated demands from the 

government, but at the same time maintained that the NAOT’s public status as a strong 

SAI. For example, the risk of not coping with politics of the day was a potential area of 

conflict with the ruling party, which the external auditors were unlikely to win. 

Emphasising the accommodation of multiple roles portrayed the significance of the 

NAOT. The use of the word ‘emphasising’ in this context intends to indicate that the law 

already broadly defined the roles of PSA, but external auditors appeared to use this 

broadly defined role of PSA as evidence of their significance in the public sector. 
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Emphasising the accommodation of multiple roles provided room for strategically 

redefining their obligations in terms of what they could, or could not achieve in the 

audited PSEs.  For example, the results of a PSA assignment ranged from an audit 

opinion in a CAGT’s report to real changes in the audited PSEs. Therefore, external 

auditors would define their obligations within this range. In portraying their relevance to 

PSEs and the public in general, the obligation that they were ‘real change agents’ was 

emphasised. However, whenever there were criticisms that ‘real changes’ were not taking 

place in the audited PSEs, the ‘just opinion providers’ obligation was emphasised. 

Coping with politics of the day was about managing political influences through, for 

example, aligning political influences with professional requirements. There were events 

that suggested that the NAOT was more likely working on behalf of the government than 

the parliament. For example, it was normal to find the commissioning of special audits to 

investigate malpractices in the public sector not reaching their proper conclusion.  The 

handling of reports from these special audits was either not transparent enough or resulted 

in disagreements between the government, the parliament and the NAOT.      

The strategic actions highlighted above are the key sub-processes that constitute the 

central phenomenon of managing colonising tendencies in PSA. Before a detailed 

discussion of these strategies in Section 7.5, the following Section 7.4 presents the 

contextual conditions in which managing colonising tendencies in PSA took place. 

7.4 Contextual Conditions of Managing Colonising Tendencies in PSA 

This section discusses contextual conditions of the central phenomenon. Contextual 

conditions provided the environment in which actions and interactions of actors in 

managing colonising tendencies in PSA took place. In addition, some contextual 

conditions were themselves a product of managing colonising tendencies in PSA. For 

example, while corruption culture was a contextual condition of managing of colonising 

tendencies in PSA, and managing of colonising tendencies was itself responsible for 

furtherance of corruption culture in the public sector. Findings of this study show two 

main contextual conditions, which were international and national cultural influences on 

PSA, as summarised in Table 26.  
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Table 26: Contextual Conditions of Managing Colonising Tendencies in PSA 

Paradigm model element Main contextual conditions Chapter 6 

Contextual conditions International influences on PSA Section 6.3.5 
National cultural influences Section 6.3.2 and Section 6.3.8 

Sub-contextual conditions Chapter 5 
Dependence on foreign sources of public finance Section 5.3.9 and Section 5.3.22 
Pressure of mimicking foreign models Section 5.3.6 
Culture of secrecy in the public sector Section 5.3.1 and Section 5.3.19 
Corruption culture in the public sector Section 5.3.14 and Section 5.3.27 

7.4.1 International Influences on PSA 

Overall, existing literature indicates the significance of international influences in the 

recent increase in transparency in Tanzania’s public sector (for example Tucker et al., 

2010; Hoffman, 2011). Noticeable in the current study were two elements of international 

influences. These were a country’s dependence on foreign public finance and pressure of 

mimicking foreign models. 

7.4.1.1 Dependence on Foreign Sources of Public Finance 

The following quote is one among many that indicate Tanzania’s dependence on foreign 

sources of public finance: 

(...) Tanzania is among the continent’s biggest per capita aid recipients and it had expected to 

fund almost 29% of this year’s (i.e. 2011/12) spending with the help of donors. In the current 

budget, some 3.92 trillion shillings of the budget was expected to be sourced from foreign 

aid and loans (Mutarubukwa, 2012). 

For purposes of securing and maintaining public finances from external sources, the 

pressure to produce PSEs’ financial and operational information that was reliable could 

not be over-emphasised. Conventionally, accounting information that goes through an 

independent external audit process is trusted to have enhanced reliability. The perceived 

ability of independent external auditing in enhancing the reliability of PSEs’ financial and 

operational information was one of the key features in the government seeking and 

reliably bargaining for foreign public finance. In essence, the perceived increase in 

transparency was more of an outcome of government top-down efforts to appease aid-

supplying western countries than internal (national or local) demand for accountability 

from government executives. The following quote supports this observation: 
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(...) By contrast ... Tanzania’s greater transparency has typically been the result of deliberate 

top-down efforts in the powerful executive branch, often due to external demands from 

donors to improve governance in exchange for foreign aid (Hoffman, 2011, p. 2). 

Therefore, as foreign dependence on public finance was high, the pressure on PSA 

increased. Within this context, it was possible to take government strategies of managing 

the appearance of the NAOT at face value. This also gave more reason for the 

government to exploit the legitimising features of PSA. The pressure from this 

dependence encouraged the suppression of revelations (in PSA reports) that were 

detrimental to the government but which would have enhanced the accountability of the 

audited PSEs. In an investigative review of Tanzania’s governance for the period 2008-

09, Policy Forum (2011b) pointed to the following evidence of weaknesses in PSA 

because of dependence on foreign sources of public finances: 

(...) In 2008, the Norwegian government reclaimed a large portion of a $60ml 12-years grant 

... because much of the grant could not be properly accounted for.... half of the USD 60ml 

was estimated to have been lost through corruption and mismanagement, although no audit 

report received by the Embassy documents misuse of such a magnitude.... The systematic 

misuse of programme funds went on for a decade despite annual audits by the CAG, 

opinions by PWC, and regular field trips and mid-term reviews.... It is clear to some critics 

that the GoT is not seriously pursuing the ‘good governance’ prescriptions of the aid 

agencies, but merely paying lip service to them in order to assure uninterrupted aid flows 

until the next crisis of donor confidence (Policy Forum, 2011b, pp. 54, 56). 

7.4.1.2 Pressure of Mimicking Foreign Models 

International influences also came from pressure to mimic foreign models. Mimicking is 

an act of an institution emulating the practices of other similar institutions perceived to be 

more legitimate or successful within the context in which these institutions operate 

(Rodrigues and Craig, 2007).  After independence, Tanzania adopted a Westminster 

model of governance including how PSA is structured and performed. Furthermore, in 

the last 20 years Tanzania has experienced a fast track adoption of international 

accounting/auditing standards. As a result, auditors, auditees, and accountants were under 

mounting pressure to meet the requirements of these foreign-based models. 
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The problem of mimicking was the lack of appropriate consideration of the local context 

in which respective standards, regulations, and procedures applied. Poor adaptation of 

foreign models resulted in just doing something because others were doing it. The notion 

that improved accounting and auditing quality contributed to the enhancing of 

accountability in PSEs added to the pressure to adopt international standards. The 

pressure to cope with the changes that were internationally happening in the accounting 

and auditing profession encouraged the managing of colonising tendencies in PSA. 

Compliance with international accounting and auditing practices appeared to improve the 

quality of accounting and auditing in the public sector. However, there were elements of 

dissatisfaction among external auditors on wholesale adoption of the international 

standards as evidenced by the following quote: 

[...] the question of why foreign countries are interested in our financial and auditing 

practices is a broader issue than it appears. ... there are countries that did not simply 

accept whatever these international professional organisations introduced ... but for us, 

who have become a dumping place, we just accept and implement everything provided it 

is ‘international’. ... As a result, the way we do our PSA somehow distorts the meaning 

[Mayoga: NAOT-LGA-M auditor, May 2010, Q8:24].   

7.4.2 National Cultural Influences 

The second context of managing colonising tendencies in PSA was the national cultural 

influences. These represented social behaviour and practices that have developed over 

time to form part of widely accepted social values and norms. This study found these to 

be the culture of secrecy and corruption in the public sector. Secrecy and corruption 

created an environment in which colonising tendencies in PSA flourished, and strategic 

actions to manage colonising tendencies became increasingly important.  
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7.4.2.1 The Culture of Secrecy in the Public Sector 

There was a tendency among participants to associate secrecy with ‘national interest’ and 

‘national security’ as indicated in the following quote:  

[...] you know, only CAGT has the power to reveal secrets ... The CAGT has to assess 

whether or not particular information or a specific finding is appropriate for public 

disclosure. As a junior, I may not be able to assess properly the risk to the government of 

publicly disclosing such information or audit finding. Careless disclosure causes conflict 

because it is better for some information to remain secret for public interest. Yes, it might 

be a bad finding, but keeping it secret could be for public interest! ... The CAGT cannot 

simply disclose every finding; this may reveal country secrets. As external auditors, we 

need to respect the government hierarchy in matters of country secrets [Mayaba: NAOT-

LGA-L auditor, May 2010, Q7:19]. 

While ‘national interest and security’ may be good excuses for keeping public 

information secret, the overall findings of this study show that secrecy in the public sector 

provided a good context for managing colonising tendencies in PSA. For example, 

because of the culture of secrecy in public affairs, the government was able to portray the 

NAOT as a strong institution of accountability and change in the public sector; while at 

the same time colonising tendencies were affecting PSA. 

Again, because of imbalances in power relations, the culture of secrecy created a context 

in which external auditors’ strategies in managing colonising tendencies in PSA became 

even more important.  For example, the culture of secrecy allowed for strategies like 

compromising and colluding for self-interest.  Moreover, the culture of secrecy in the 

public sector strengthened and sustained colonising tendencies by making the job of the 

CAGT difficult, as noted in the following quote: 

(...) Lack of budgetary transparency (in the GoT) makes it difficult to identify 

inefficiencies or abuses in public expenditure. That efficiency is not a major concern of 

the budget process suggests that widespread inefficiency goes unnoticed, unremarked, 

and unsanctioned (Policy Forum, 2011b, p. 18).   
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7.4.2.2 Corruption Culture in the Public Sector 

This study found corruption to be one of the major concerns in Tanzania’s public sector 

as indicated in the following quote: 

[...] you know our country's systems, there is no need to hide anything, it is an open secret 

and we need to tell each other about this truth. For any person who does not want to be 

involved in corruption, systems will work against her/him and colleagues may tend to dislike 

the person. That is why even external auditors find it very difficult to work professionally. 

When you find things in the public sector go haphazardly, it is not accidental. The system 

sometimes forces people to behave corruptly. For example, a LGA accountant or a municipal 

director may be required by a regional commissioner to send 'kitu kidogo'83. Where do you 

think the money to pay ‘kitu kidogo’ will come from? Definitely not from their pockets! I 

can assure you, ‘kitu kidogo’ will come from public money [Junume: LGA professional, 

June 2010, Q23:24]. 

Corruption, as much as it was a concern and a limitation to PSA, also enabled the 

government to justify their engagement in managing NAOT’s appearance and promoting 

PSA as two of the important mechanisms in the fight against corruption. There were 

indications that the culture of corruption was prevalent in Tanzania’s public sector to the 

extent that even lawmakers could not escape its effects (see John, 2012a; 2012b). 

Recently one MP pleaded for the parliament to take tougher actions on allegations and 

court charges of corruption directed to one MP who was also a member of the LAAC. 

The charge on the MP was on soliciting and receiving a bribe amounting to Tanzanian 

Shilling (Tshs.) one million from a senior government official. In return, the MP was to 

approve a council’s financial report, which received an adverse opinion from the CAGT. 

The MP lamented in the parliament: 

(...) Honourable chairperson, it is very difficult to supervise government expenditure because 

our leadership system condones corruption. We have ministers and MPs taking bribes (John, 

2012a).  

 

83 In Swahili, ‘Kitu kidogo’ literally means ‘a small thing’. It is a Swahili saying in Tanzania, which simply 
means a ‘bribe’.  
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Corruption allegations are one of the recent challenges to the authority of the parliament 

as indicated in the following quote: 

(...) developments in Parliament were gradually eroding Tanzanians’ trust in the country’s 

main oversight body. ‘It is a big shame that an entity that is supposed to safeguard the 

interests of ordinary Tanzanians has turned against the very people it is meant to help. Do we 

have anything to trust as far as checking the government’s excesses are concerned?’ ... the 

bribery allegations were hardly surprising because many MPs bribed their way to Parliament 

... the claims were a reflection of the failure of the National Electoral Commission (NEC), 

political parties and anti-corruption watchdogs (The Citizen Reporter, 2012). 

The culture of corruption added to the challenges that external auditors faced on a daily 

basis. It is not surprising, therefore, that the CAGT found corruption to be one of the ‘big 

problems in the country’ as quoted below:  

(...) explaining the problem of corruption in the country, the CAGT said corruption is still 

a big problem in the country, therefore there is a need for all and each institution to 

enhance their focus in working together to fight against this problem instead of leaving it 

to certain few people or institutions only (NAOT, 2012). 

The CAGT’s opinion on the problem of corruption in Tanzania is not an isolated point of 

view. Findings in a recent survey on Tanzanian public officials’ perceptions on 

corruption support the CAGT’s opinion as indicated in the following quote:  

(...) When compared with other problems in Tanzania ... corruption was considered to be 

a major problem by 92.9% of public officials. The percent reporting corruption as a major 

problem compared to other problems across regions is high and shows little variation  

(PCCB, 2009, p. 13). 

7.5 Strategies in Managing Colonising Tendencies in PSA  

This section discusses strategies in managing colonising tendencies in PSA. The study 

found the government employing two main-strategies, which were managing NAOT 

appearance and exploiting legitimising features of PSA. External auditors also employed 

two main-strategies - managing their relationship with auditees and managing the 

complexities of PSA roles.  
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7.5.1 Government Strategies 

The global winds of change, which demand more accountability in the public sector, 

caused most governments in developing countries to take measures to reform their public 

sector management (Polidano and Hulme, 1999; Rahaman, 2009). In Tanzania, these 

measures have attracted increased recognition of public sector oversight institutions like 

POCs, the PCCB, and the NAOT. However, this study has found that the NAOT is facing 

colonisation from the government because of existing conflicting institutional 

arrangements and imbalances in power relations between the NAOT, the government, 

the parliament and local councils.   

This study has also found that government strategies, which portrayed a good relationship 

with the NAOT, were responsible for disguising the colonising tendencies in Tanzania’s 

PSA. Broadly, this study identifies two government strategies, which were managing 

NAOT appearance and exploiting legitimising features of PSA. Table 27 summarises 

these two main strategies. 

Table 27: Government Strategies in Managing Colonising Tendencies 

Paradigm model element Main-strategies Chapter 6 

Government strategies Managing NAOT appearance Section 6.3.11 
Exploiting legitimising features of PSA Section 6.3.13 

Sub-strategies Chapter 5 
Emphasising the constitutional role of the NAOT 

Section 5.3.11 Politicising PSA  
Showing efforts to improve the NAOT 
Harnessing the link between PSA and foreign financing Section 5.3.17 Reliance on public trust in the NAOT 

 

7.5.1.1 Managing NAOT Appearance 

Managing NAOT appearance created NAOT’s positive and strong image. As one of the 

supposedly key accountability and change institutions in the country, the NAOT’s 

appearance as a strong force for public good was an important element if the government 

was to appear to be promoting good governance. This strategy involved emphasising the 

constitutional role of the NAOT, politicising PSA, and showing efforts to improve the 

NAOT including publicity. 
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Emphasising the constitutional role of the NAOT 

The emphasis on constitutional existence of the NAOT appeared to influence 

participants’ views of the role played by PSA. Recently the CAGT stated:  

(…) my office is constitutionally established, therefore we work very carefully, and there is 

no one that can stop us doing our external auditing anywhere in the government. This means 

that all government offices are externally audited, and there is no need for Tanzanians to 

doubt our performance (NAOT, 2012).  

At the centre of most arguments that PSA was a superior accountability mechanism in 

PSEs is the Tanzanian Constitution. Because the Tanzanian Constitution is the supreme 

law of the land, participants appeared to emphasise its centrality in public sector affairs, 

including PSA. Most middle- and top-ranked external auditors and auditees pointed to the 

enshrining of the NAOT’s functions in the Constitution as a strong indication of the 

NAOT’s independence, as indicated in the following quote: 

[...] I agree the NAOT is a government institution and audits the government. That is why I 

am saying the issue of independence is very important here. We decided to move from the 

E&AD to the NAOT; all this was a way to find this full independence as external auditors. 

NAOT is part of the government, but according to the Constitution, those who work in it are 

very independent [Januri: NAOT-CG-2-M auditor, January 2010, Q1:34]. 

Despite the emphasis of constitutional strength that PSA appeared to enjoy, when asked 

‘whether or not the constitutionally enshrined independence was also observed in 

practice’, most participants were not keen to give a clear answer. The only important 

thing cited was the fact that there was a mention of NAOT’s independence in the 

Constitution. While most top- and middle-ranked external auditors and auditees appeared 

to support the perception that the Constitution guaranteed NAOT independence, lower-

ranked external auditors were somehow doubtful of this independence. 
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Politicising PSA 

Politicising PSA took place through actions of top government officials who fervently 

supported PSA. However, certain events during fieldwork indicated that these top 

government officials were more likely working to a political rather than a managerial 

agenda. Note the following quote from a local councillor trying to make sense of the 

political-will that seems to have emerged in recent years:  

[...] after taking office, our President gave priority to PSA ... he said councils should have 

clean external audit reports ... otherwise they will be held accountable ... This shows a strong 

political-will to use PSA. The problem remains with government executives responsible for 

implementing CAGT’s recommendations. They will attend council meetings to discuss the 

CAGT’s report only if the report does not implicate them. If somehow they were involved, 

they will close their eyes [Junara: LGA councillor, June 2010, Q19:11]. 

Overall, when it came to the role of PSA in the management of PSEs, there was lack of 

agreement in the actions of politicians and PSEs’ executives84.  Politicising PSA was 

further observable because of the relatively ineffective accountability systems in the 

country (see Chapter 5, section 5.3.3). There was evidence of either ignoring existing 

accountability structures or using them subjectively to achieve what appeared to be 

political objectives. 

In summary, this study found that because of politicising, PSA appeared to be used for 

political interests and motives. This strategy, supplemented with the other strategies, 

contributed to the observed managing of the NAOT appearance.  

Showing efforts made to improve the NAOT 

In recent years, the NAOT has been undergoing significant operational and 

administrative improvements. Two main reasons explain this trend. Influence from 

donors played a major role, followed by increased political competition in the country. 

These nudged the government to appear to be acting in favour of more transparency and 

financial accountability in the public sector. To signal this intention, the government has 

84 It is very difficult to view political and governance institutions in Tanzania as different. This is because, 
basically, most key governance positions are political appointments. Good examples are the regional and 
district commissioners. 
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taken some steps to create, maintain, and improve executive agencies including the 

NAOT. These efforts are in the form of legal framework, staffing, working environment, 

and publicity.  

NAOT improvements included the enactment of the PAA2008 and the adoption of 

international auditing standards and new PSA regulations. Others were extending the 

audit scope to include a range of other types of PSA like VFM and forensic auditing, and 

amending the NAOT organisational structure. In addition, there are efforts to retain 

qualified staff by improving financial compensation, staff training and development and 

the construction or renovation of buildings in order to increase office space and quality.  

One of the factors cited by participants as a limitation to external auditors’ independence 

was the housing of their offices in government ministries, departments and LGA 

buildings; in response to this and as indicated above, the office space limitation is being 

alleviated.  

Despite the developments cited above, NAOT’s workload in real terms is still beyond its 

current capacity. This was recently indicated by the CAGT during celebrations to mark 

50 years of independence when he mentioned the need for the government to further 

increase NAOT employees’ salaries, office space and other working facilities (Semtawa, 

2011). The contrast between the quick pace over which the increase in NAOT 

significance has taken place and the relatively slow changes in enhancing its capability, 

administrative and operational independence was noticeable. The ‘showing’ of efforts to 

improve the NAOT intends to capture this contrast. A junior external auditor with long-

term experience of working at the NAOT indicated his doubt about these recent changes 

in the NAOT in the following quote. 

[...] from colonial rule, PSA goals have not changed. I do not see by having the NAOT 

instead of the old E&AD, there is any benefit.  If it is about recognition of the office as an 

independent department, it has always been like that even before the NAOT. The claim 

was always that the department was not interfered with in any way by anyone ... The only 

thing that I can say has changed is the enactment of the PAA2008. To be honest, this law 

must have been there even before the NAOT. The question is, ‘why this law now’ 

[Mayoga: NAOT-LGA-M auditor, May 2010, Q8:17].   
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This study argues that part of the answer to the question posed in the quote above is the 

observed government attempts to manage the NAOT appearance. 

Another strategy that promoted the appearance of the NAOT was the publicity of PSA. 

Since the establishment of the NAOT in 2001, there have been purposive efforts to 

publicise NAOT’s functions, which has helped in the creation of NAOT’s positive image. 

In turn, NAOT’s positive image had contributed to the observed increase in the public 

and donors’ trust in NAOT’s performance. As colonising tendencies remained 

unresolved, managing NAOT appearance was necessary for PSA to remain a legitimising 

mechanism for the government. 

7.5.1.2 Exploiting Legitimising Features of PSA 

Legitimising features can be described as characteristics of a substantive or symbolic 

practice which enable the users of such a practice to indicate their actions as appropriate, 

proper and just (Ashforth and Gibbs, 1990; Tyler, 2006). PSA is one such practice with 

legitimising features. As a conventional way of controlling and checking operational and 

financial affairs in the public sector, PSA was an important tool of legitimation. Exploited 

legitimising features were in foreign financing and public trust.   

Harnessing the link between PSA and foreign financing 

Given the level of Tanzania’s foreign finance dependence and the pressure to become 

more accountable, PSA appeared to play a major role in government’s finance seeking 

efforts. There was a general perception among participants that PSA influenced the way 

donors responded to government financing requests. This link between PSA and securing 

foreign financing encouraged the government to act in the NAOT’s best interest, which in 

turn improved donors’ trust. 

This study found that the link between PSA and foreign financing did not improve the 

extent to which PSA contributed to the visited PSEs. Participants perceived that the use 

of PSA in enhancing government credibility to the outside world was symbolic rather 

than substantive. For example, all the high profile public finance scandals of recent years, 

which donors demanded the government to give explanation for, resulted in the 

commissioning of special audits in the alleged PSEs. This study found that these special 
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audits worked to silence queries from donors. This is because the outcome of these 

special audits has always remained controversial, and without clear closure and the 

responsible individuals being held to account.  

Reliance on public trust in the NAOT 

Public trust in NAOT’s operations as perceived by participants was very high as indicated 

in the following quote: 

[...] I normally tell my colleagues that there are many Tanzanians, who know for sure that 

executives in the government will not embezzle public money because there is a CAGT 

[Janela: NAOT-HQ-L auditor, January 2010, Q2:16]. 

Public trust in NAOT, coupled with belief that PSA contributes to enhanced 

accountability, performance and the fight against corruption appeared to be a good 

legitimation feature that the government enjoyed. Overall, participants interpreted public 

trust in NAOT as synonymous with the government being more accountable to the 

public. 

A good indication of this public trust in the work of the CAGT was observed in the way 

the public tended to confer more credibility to the work of external auditors than they did 

to auditees. For example, audit reports and other announcements from the CAGT carried 

more weight as evidence of what was happening in PSEs than auditees’ defence against 

publicly reported audit queries. The following quote indicates this observation: 

[...] after publishing CAGT’s reports, no one will trust you more than the CAGT. 

Generally, the public trusts whatever is included in the CAGT’s reports [Julagi: Ministry-

CG-2 professional, July 2010, Q15:8]. 

The overall observation is that the public trust in the functioning of the NAOT played a 

role in shaping public attitude towards accountability in PSEs. While conditions in which 

PSA operated were colonising in nature, public trust in the NAOT helped the government 

to maintain a positive image in its relationship with the NAOT (i.e. the appearance of 

NAOT’s significance) and in doing so disguise the subordination of NAOT powers (see 

Chapter 6, section 6.3.11). 
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7.5.2 Public Sector External Auditors’ Strategies 

External auditors appeared to employ two main-strategies in managing colonising 

tendencies. These were managing relationship with auditees and managing the 

complexities of PSA roles. Table 28 summarises these strategies. 

Table 28: External Auditors’ Strategies in Managing Colonising Tendencies  

Paradigm model 
element Main-strategies Chapter 6 

External auditors’ 
strategies 

Managing relationship with auditees Sections 6.3.1 and 6.3.3 
Managing the complexities of PSA roles Sections 6.3.4 and 6.3.7 

Sub-strategies Chapter 5 
Blame avoiding 

Section 5.3.2 and 5.3.5 
Compromising 
Colluding for self-interests Section 5.3.4 

Struggling for power Sections 5.3.21 and 
5.3.25 

Accommodating a multiplicity of roles Sections 5.3.20, 5.3.23 
and 6.3.24 Strategic redefinition of obligations   

Coping with politics of the day Sections 5.3.7 and 5.3.20 

7.5.2.1 Managing Relationship with Auditees 

One of the elements of auditing is the relationship between external auditors and auditees, 

as shaped by formal and informal interactions between them. Managing relationship with 

auditees involved three actions, which were blame avoiding, compromising, colluding for 

self-interest and struggling for power.   

Blame avoiding 

Colonising tendencies in PSA made it difficult to defend the official version of the roles 

of PSA.  While individual external auditors attempted to appear useful to the public, they 

also confronted the reality of conflicting institutional arrangements and imbalances in 

power relations in which the NAOT operated. Blame avoiding involved external auditors 

transferring to auditees or sharing with auditees the ownership of the CAGT’s report. The 

following quote hints on this strategy:  

[...] of course the good thing these days is that we have very good procedures in which 

we effectively involve our auditees in all audit stages. By the time we (i.e. external 

auditors) go for briefing meetings with POCs, auditees already own the CAGT’s report 

[Janaba: NAOT-CG2-M auditor, January 2010, Q5:4]. 
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Auditees’ involvement in the external audit process was through a participatory audit 

approach. This approach signalled to the public that external auditors and auditees were 

working together to produce audit reports. The approach provided external auditors with 

a cushion against any potential blame in case the expected impact of PSA in PSEs was 

not realised.   

In summary, blame avoiding was about external auditors trying to distance themselves 

from failures in the audited PSEs. The perception was that failures in PSEs were the 

problem of PSEs’ executives. Provided auditees were involved in the entire audit process, 

external auditors were able to avoid blame for failures in the audited PSEs. 

Compromising  

During fieldwork, one of the explanations for auditees’ non-compliance with 

administrative and financial regulations (e.g. public procurement laws and regulation) 

was untimely receipt of funds from the central government and donors. This time 

difference between fund receipt and budget implementation created some difficulties for 

both auditees and external auditors. For auditees, in order to meet expenditure plans 

within the imposed time constraint and in order to avoid returning the unspent funds at 

the end of a financial year, AOs had to ignore certain procedures. For external auditors, 

their difficulty was whether to report the non-compliance with regulations and procedures 

in these situations. The observed complication was the ability to distinguish between non-

compliance because AOs were trying to meet their planned objectives within limited time 

and mere weaknesses in auditees’ internal control systems and the resulting impact of 

these weaknesses.      

As a result, external auditors and auditees found themselves in disagreement over funds 

disbursed and accounted without following proper procedures. The following quote 

indicates the frustration of a LGA AO, who found the external auditors not understanding 

the circumstances, or not willing to accommodate the weaknesses in the overall 

governance systems in which auditees were operating:  
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[...] the problem in this case is that external auditors visit us for auditing purposes only ... 

they do not come for ‘systems audit’85 ... They should be suggesting the need to amend 

certain issues in the system. ...you will find the same mistakes repeated year after year! 

Do I have any opportunity to recommend anything? No! Even if I dispute external audit 

findings, I normally end up creating 'antagonism' between people. For that matter, it is 

better sometimes to just leave other things as they are or to not say anything [Julame: 

LGA excutive, July 2010, Q20:9].     

The quote above indicates a colonising tendency where, because of untimely assistance 

from donors, auditees were tempted to not follow regulations and procedures, and 

external auditors were exposed to a possibility of compromising in order to agree with the 

auditees. In one of the exit-meetings in the visited LGA, external auditors and auditees 

did not agree on an audit query because the LGA did not comply with government 

procurement procedures. In this instance, while the position of the external auditors’ was 

to use the non-compliance as one of the criteria for an audit opinion, the auditee used the 

untimely receipt of funds from the central government coupled with the central 

government pressure that the LGA should meet its set objective as a defence against the 

audit query.  

The difficulties illustrated above were elements of the colonising tendencies in PSA that 

individual external auditors were trying to manage. Dealing with matters that were 

beyond the control of both external auditors and auditees involved compromising. In the 

eyes of external auditors and auditees, taking these issues further would not have changed 

anything; at least not in the near future. The following quote indicates this observation: 

[...] external auditors end up reporting problems in our LGA but no one works on them. 

They become frustrated with the system of accountability, and decide to play it safe by 

compromising, and may not report other problems because there is nothing that they can 

do to change the situation. The way the governance structure is currently working is 

sometimes difficult for external auditors and auditees as well. That is why external 

auditors and auditees tend to compromise in order to bring finality to some issues 

[Junara: LGA councillor, June 2010, Q19:6-7]. 

85 In this quote, the participant is not using the term ‘systems audit’ to refer to the testing of the auditee’s 
internal control systems in order to assess the level of audit risk. The use of the term ‘systems audit’ is 
meant to address issues related to how the overall governance systems worked. Therefore, a delayed fund 
from a donor is an example of what the participant is referring to as the ‘system’, which external auditors 
should accommodate in judging the appropriate audit opinion.   
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Colluding for self-interests 

Related to compromising was collusion for self-interests. Colonising tendencies such as 

uncertainties surrounding the impact of PSA and relatively low work pay to junior field-

based external auditors appeared to encourage the pursuance of external auditors’ and 

auditees’ personal interest. The following quote indicates the existence of collusion for 

self-interests:  

[...] sometimes the government offers tenders to incapable firms to supply books to 

schools. As a result, delays or no supplies of books happen and public money is lost. That 

is the auditees’ problem. If you turn to us, our work pay is very low. I expect to raise my 

income level during audit engagement where I have to travel and be paid travel 

allowances. If you are assigned to audit an education project, for example, worth Tshs. 

500 million86, and as an external auditor, you receive only Tshs. 300,00087 per month, 

what do you expect? If the government executives you are auditing have stolen Tshs. 50 

million and they offer you even a million to keep silent, ooh, who can say no to that 

amount of money! [Junuba: NAOT-CG1-L auditor, June 2010, Q17:11]. 

The participatory audit approach is meant to achieve good cooperation from auditees, and 

participants perceived it as an important mechanism for successful PSA assignments. 

However, the lack of clear commitment on the part of the government to use PSA to 

bring the desired changes in PSEs resulted in the approach becoming a context in which 

collusion took place. Collusion for self-interest did not end with the interactions between 

external auditors and auditees. Field data indicate evidence of collusion between external 

auditors and public representatives and between public representatives and government 

executives.  

Struggling for power 

At an individual level, managing colonising tendencies in PSA also involved external 

auditors and accountants of audited PSEs competing for recognition of their role in the 

public sector. During fieldwork, external auditors claimed a superior position in the 

public sector compared to public sector accountants.  They perceived themselves as more 

86 Approximately 194,000 GBP. 
87 Approximately 120 GBP. 
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credible in enhancing the truthfulness of public sector financial reporting and 

accountability than public sector accountants were, as indicated in the following quote: 

[...] currently, accountants are doing better in financial reporting. However, because they are 

professionals, if you tell them they are wrong, they tend to use their professional 

qualifications to argue with us. They attempt to test our academic and professional ability, 

and how well we are prepared.  However, the government mostly accepts our arguments 

because we are more reliable than accountants are [Mayaba: NAOT-LGA-L auditor, May 

2010, Q7:9]. 

The commonly held belief that external auditors were more neutral and independent than 

public sector accountants was the basis for the view that external auditors were more 

reliable than accountants were.  External auditors perceived themselves as ‘more 

immune’ to external influences than accountants. The perception that they (i.e. external 

auditors) were relatively superior to accountants appeared to raise their confidence. For 

external auditors, the ‘acceptability’ of PSA by international entities, the government and 

the public indicated the recognition of their superiority over accountants.   

7.5.2.2 Managing the complexities of PSA Roles 

The role of PSA in Tanzania appeared to be elusive. This is because the description of 

NAOT functions in official documents portrayed a more promising picture than 

suggested by other sources of fieldwork evidence. For example, because of colonising 

tendencies it was noted that external auditors attempted to ‘play safe’ in identifying 

themselves with the role of PSA. Given a target audience, external auditors would convey 

an ‘appropriate’ message of what they can achieve in the public sector. Field data 

indicated three specific strategies in managing the complexities of PSA roles. These were 

the accommodation of multiplicity of roles, strategic redefinition of obligations, and 

coping with politics of the day.  

Accommodating a multiplicity of roles 

Being perceived as playing multiple roles was the external auditors’ way of signalling 

their importance to the public sector. The following quotes highlight a range of officially 

recognised functions of the CAGT:     
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(...) the CAG shall have the responsibility ... to ensure ... the use of any moneys ... has been 

authorised ... and funds paid out in accordance with the law and/or parliament ... to ensure all 

authorised moneys have been spent to the purpose connected to the use of such moneys ... 

and at least once every year to audit and give an audit report (Tanzania, 1997, Article 143 

(2)). 

(...) The CAG shall, on behalf of the National Assembly, examine, inquire into, and audit the 

accounts submitted to him ... and perform any other functions.... In exercising his functions 

... the CAG shall satisfy himself as to the matters in the Constitution and other written law ... 

that accounts are kept in accordance to generally accepted accounting principles ... all 

reasonable precautions have been taken to safeguard (public resources) ... all expenditure 

were properly authorised and applied ... and economy, efficiency, and effectiveness have 

been achieved in the use of public resources (Tanzania, 2008, Section 10).  

In order to understand the participants' perceptions of CAGT’s functions, the fieldwork 

interview guide included questions on the role of PSA. As discussed in Chapter 6, section 

6.3.4 the list on official documents and as understood or perceived by participants was a 

myriad of competing and conflicting roles. They ranged from those performed to serve 

public representatives such as supporting the parliament in its oversight function; those 

performed to serve PSEs’ executives such as providing consultancy services; and a 

combination of the two, such as external auditors as educators.      

Accommodating a multiplicity of roles appeared to fit well with claims that PSA was 

important in many respects. In addition, in order to manage colonising tendencies, which 

undermined the perceived significance PSA, the accommodation of multiple roles 

appeared to provide a leeway for external auditors to redefine their obligations whenever 

a need arose. 

Strategic redefinition of obligations   

Observed during fieldwork were external auditors’ attempts to re-define their obligations 

in such a way that the perceived conflict in roles was minimised. Strategic redefinition of 

obligations was observable in the discourse of the individual external auditors and in 

sentences or statements found in official documents. For example, while the Tanzanian 

Constitution states that the CAGT has the ‘responsibility to ensure ...’ (Tanzania, 1997, 

Article 143 (2)), the PAA2008 elaborates by using the words ‘... the CAG shall satisfy 
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himself ...’ (Tanzania, 2008, Section 10). In addition, note the following quote from the 

preamble to the PAA2008: 

(...) the discharge of the mandate of CAG is intended to promote accountable democratic 

institutions by preventing financial malpractice, corruption, delivery of information to 

taxpayers about the carrying out of government policies and programmes ... the effective 

SAI promote and enhance transparency, accountability and predictability of government 

performance (Tanzania, 2008, p. 401).  

The above quotes indicate several key themes that describe the CAGT’s roles and by 

implication the remit of PSA. These are ‘...to ensure ...’, and ‘... to satisfy ...’ with the ‘... 

intention ...’ to promote transparency and accountability in the public sector. Literally, ‘to 

ensure’ means to make sure that something happens or is definite’. The word ‘to satisfy’ 

can be described as ‘to make somebody pleased by doing or giving them what they want’ 

or ‘to provide what is wanted, needed or asked for’, and the word ‘intention’ can be 

described as ‘plan or aim’88. 

Using concepts like ‘to ensure’ as part of the CAGT’s obligations conveys a message of 

‘certainty’ of outcome of the CAGT’s performance. Therefore, if PSA aims at enhancing 

transparency and accountability in PSEs, ‘ensuring’ would mean the audit of PSEs will 

‘certainly’ enhance transparency and accountability in PSE. However, PAA2008 appears 

to suggest that the discharge of the CAGT’s functions is an intention to promote certain 

social values, by preventing certain socially undesirable practices. To discharge the 

functions, the CAGT is required to satisfy himself that the actions of PSEs’ executives 

comply with pertinent laws, rules, regulations, and procedures.   

The ‘certain outcome’ from PSA may be construed to range from a mere functional 

‘audit opinion’ in a CAGT’s report to ‘real changes in the actions of an audited PSEs or 

individual auditee’. From this broad range of expected outcomes from PSA (i.e. from 

‘audit opinion’ to ‘real change’), external auditors appeared to strategically adopt a 

particular role position. The role position adopted depended on type of ‘listeners’ and the 

context in which external auditors made their utterances. The concept ‘external auditors’ 

utterances’ is used here to refer to all modes of communication that external auditors use 

88 All definitions in this paragraph are from the online Oxford Advanced Learner’s Dictionary, available at 
http://oald8.oxfordlearnersdictionaries.com/, accessed on 24th and 25th October 2012. 
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to communicate. In the current study, modes of communication included external audit 

reports, NAOT’s journal papers, discussions and presentations in conferences. Others 

involved interactions between external auditors and auditees in audit assignments, NAOT 

website text and image postings, and interactions between external auditors and news 

media through press releases for instance. 

For example, to appear as main contributors to social values such as the fighting against 

corruption and enhanced accountability in PSEs, ‘utterances’ that PSA plays a key role in 

contributing to these social values were emphasised. Nevertheless, when the expected 

positive effects were not realised, external auditors redefined their obligations to indicate 

less emphasis on the fact that PSA would have impact on such values. Appendices 11 and 

12 contain tables with narrative examples indicating external auditors’ tendency to 

redefine their obligations. It is argued in this thesis that the strategic redefinition of the 

role of PSA partly explains the emergence and existence of the ‘audit expectation gap’ in 

the public sector (Daudi, 2007). Generally, it was difficult to pin down the roles of PSA.  

Coping with politics of the day 

Although not openly discussed, external auditors dealt with contextual difficulties and 

challenges by employing a coping strategy. Coping strategy involved attempts to align 

political influences with professional requirements. In one of the spontaneous 

conversations, a resident external auditor and an accountant at the LGA shared their 

experience with the researcher. They explained their experience in conducting PSA in the 

ruling political party offices and the general relationship between PSA and politics in 

Tanzania as indicated in the following memo: 

[...] In his account, the Resident Auditor said that public sector accountants were in some 

cases intimidated by political pressures to do things that politicians wanted, even when they 

were contrary to the requirements of the profession. Sometimes accountants and external 

auditors in the public sector faced the threat of losing their jobs, simply because their 

professional practices were against the views of political leaders [Mayoga: NAOT-LGA-M 

auditor, 12 May 2010, Spontaneous Conversation Memo 1]. 

The following quote is a follow-up commentary (continuation of the above memo) from 

the LGA accountant: 
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[...] An accountant of one of the secondary schools in the LGA arrived in the office to 

respond to queries in the 2008-09 CAGT’s report. In her view, she seemed to suggest that it 

is very difficult to achieve harmony between the profession and political interests in the 

Tanzanian environment. She suggested that the profession is in the subordinate position in 

the relationship between the two. She even went on to say that she was contemplating 

advising her daughter not to study accounting as her career [Mawaki: LGA professional, 12 

May 2010, Spontaneous Conversation Memo 1]. 

The above quotes indicate the pressure experienced by the profession from political 

interests. Attempts by external auditors to comply with professional requirements were 

sometimes in conflict with political interests. Participants perceived that, when there was 

disagreement of objectives, the interaction between the profession and politics tended to 

force the profession to align itself to political interests than to the contrary. This is what is 

here termed as ‘coping with politics of the day’. Appendix 13 summarises a recent PSA 

event in Tanzania that involved ‘coping with politics of the day’ at an institutional level. 

It is argued in this thesis that one causal condition that can explain coping with politics of 

the day was colonising tendencies in PSA, which involved the disregarding of PSA 

findings and poor implementation of the CAGT’s recommendations. Dealing with issues 

that had serious political implications required external auditors to find an ‘appropriate’ 

balance between ‘professionalism’ and ‘honouring these political demands’. The 

observation in this study is that the balance tended to be more inclined to favour the 

government of the day than public interest. 

7.6 Consequences of Managing Colonising Tendencies in PSA 

Findings of this study show three main consequences of the strategic actions taken to 

manage colonising tendencies in PSA. These were the obscured subordination of PSA, 

PSA contribution to cosmetic accountability, and the growing public interest in PSA. 

Table 29 summarises these consequences. 
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Table 29: Consequences of Managing Colonising Tendencies in PSA 

Paradigm model 
element Main-consequences Chapter 6 

Consequences of 
managing colonising 
tendencies 

Obscured subordination of PSA Sections 6.3.4 and  6.3.9  
PSA contributing to cosmetic 
accountability Section 6.3.10 

Growing public interest in PSA Section 6.3.12 
Sub-consequences Chapter 5 
Weak implementation of the CAGT’s recommendations Sections 5.3.3, 5.3.13 and 5.3.15  

PSA roles’ ambiguity Sections 5.3.18, 5.3.23, and 
5.3.24 

Patchy accountability   Sections 5.3.10, 5.3.13 
and 5.3.15  

Fear over auditing without concern over accountability Sections 5.3.4 and 5.3.12  

7.6.1 Obscured Subordination of PSA 

Obscured subordination of PSA was about the position PSA appeared to hold in 

contributing to the management of PSEs in Tanzania. It is a phenomenon where the 

officially claimed superiority of PSA was obscurely impaired because of colonising 

tendencies and resultant strategies of actors attempting to manage them. The following 

quote indicates the subordination of PSA: 

[...] You may visit a government school for an external audit assignment. Regulations 

require students to pay school fees before attending school. However, you may find 

students attending without paying fees. If you ask why, LGA executives say it was 

politicians’ directives not to prohibit students attending school for not paying school fees. 

The argument is that the government needs its people to get education. Even if you 

include this as an audit query, higher authorities may ignore it under grounds of ‘national 

interest’ and such a report ends up 'juu kwa juu'89 [Junuba: NAOT-CG1-L auditor, June 

2010, Q17:5]. 

The observed influences were political in nature. This is because the distinction between 

politics and governance is significantly blurred in Tanzania. Political influences caused 

by this weak distinction between governance and politics are well exemplified at district 

and regional governance levels. In addition to regional and district commissioners being 

direct presidential appointments, the ruling party constitution explicitly states that these 

commissioners are CCM’s representatives in their areas of governance (Tanzania, 1997; 

89 ‘juu kwa juu’ literally means ‘top to top’. It is a Swahili saying with several meanings depending on 
usage context. In this context, the participant was referring to a situation where an audit report, after 
reaching a higher authority in the NAOT, may end up being ‘shelved’ with its content ‘disappearing in the 
higher NAOT offices’ ‘without coming down’ to the general public or influencing the audited PSEs. 
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Chama Cha Mapinduzi, 2010). Indicators of obscured subordination of PSA were 

consistent weak implementation of the CAGT’s recommendations and PSA roles’ 

ambiguity. 

7.6.1.1 Weak Implementation of the CAGT’s Recommendations 

Weak implementation of the CAGT’s recommendations is a common occurrence in 

Tanzania as indicated in the following quote: 

(...) Every year, for many years, the CAG has published annual reports summarising 

financial performance of various ministries ... These reports have often been highly 

critical but have frequently been swept under the carpet and actions to punish those in 

error have been rare (Tanzania Affairs Editor, 2012, p. 14). 

Participants indicated that the role of PSA was impaired because of the consistent 

ignoring of the CAGT’s recommendations. Although there is increased parliamentary 

demand for more government accountability, there is still a long way to go, as supported 

by the following quote: 

[...] the CAGT is trying very hard; the parliament is also trying to do its best! There are 

also signs of change of public officials' mindsets, but still, it is not enough and we have a 

long way to go. Implementation of CAGT's recommendations is still a problem [Juliri: 

POC member, July 2010, Q21:11]. 

Weak implementation of the CAGT’s recommendations was characterised by a lenient 

and relaxed approach adopted by the government in taking action against financial 

malpractices reported in the CAGT’s reports. In addition, lack of effectiveness in other 

law enforcement institutions had the effect of limiting parliamentary powers to hold 

government executives accountable. For example, any action to hold corrupt PSEs’ 

executives accountable depended very much on the effectiveness of PCCB in bringing 

the lodged corruption cases to a successful closure. This study found that the 

collaboration of these law enforcement institutions was still a problem. 

It is not surprising then even after more than 10 years of reforming and improving 

NAOT’s administrative and operational performance, the general public outcry is still 

being heard on the existence of significant financial malpractices in Tanzania’s PSEs. In 

163 

 



 

a recent public announcement of new district commissioners’ appointments, Tanzania’s 

PM appeared ‘disturbed’ by revelations made in the CAGT’s 2010-11 audit reports. The 

revelations were on the continuing financial malpractices in most Tanzanian district 

councils. He said, as quoted in news media: 

(...) “There have been a lot of complaints over the misuse of public funds. ... “We (in the 

government) should have answers to all queries raised in CAGT’s reports and table them 

in Parliament in February (2013) ... “I believe that if we work that way there will be 

improvement on the expenditure of public funds ... “It will not be helpful just to warn 

people involved in misuse of public funds. Concrete actions should be taken against 

them, including prosecution or their expulsion from work” (Liganga, 2012).  

The quote above illustrates the kind of statements that the GoT and political leaders have 

been lamenting for a long time now. The researcher argues that the observed consistent 

weak implementation of the CAGT’s recommendations and the tendency to ignore PSA 

findings was not accidental. It was the consequence of managing colonising tendencies in 

PSA. 

7.6.1.2 Ambiguity of the Role played by PSA 

Ambiguity of the role played by PSA showed the difficulties in clarifying the role that 

PSA played in Tanzania. For example, because of trying to frame external auditors as 

relevant in the public sector, several and conflicting functions were normally attached to 

their responsibilities (see Chapter 6, section 6.3.4). Accommodating a multiplicity of 

roles coupled with strategic redefinition of external auditors’ obligations contributed to 

this ambiguity. Given colonising tendencies, secrecy and corruption in the public sector, 

and mandating the NAOT to be a ‘consultant’ as well as an ‘independent controller and 

evaluator’ of PSEs, added to the complexity of defining the role of PSA. Furthermore, 

lack of implementation of the CAGT’s recommendations, which caused a mismatch 

between the increased ‘PSA quality and quantity’ and the use of PSA contributed to this 

lack of clarity. 

In general, although relevant laws and regulations stipulate the CAGT’s functions, this 

study found that the ultimate role of PSA in the audited PSEs remained ambiguous.    
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7.6.2 PSA Contributing to Cosmetic Accountability 

(...) Democracy remains a paper procedure if those in power cannot be held accountable 

in public for their acts and omissions, for their decisions, their policies, and their 

expenditures. Public accountability, as an institution, therefore, is the complement of 

public management (Bovens, 2005, p. 182). 

Relating the argument in the quote above to the current study, PSA will also ‘remain a 

paper procedure’ if its findings and recommendations are ignored. PSA contributing to 

cosmetic accountability was an extension of obscured subordination of PSA. The term 

cosmetic as an adjective literally means improving only the outside appearance of 

something and not it’s basic character’90. This meant that the engagement of PSA in 

accountability processes, worked to ‘improve only the outside appearance’ while leaving 

the ‘basic accountability characteristics’ in the audited PSEs significantly unchanged. 

Certain events showed the NAOT facing difficulties, and it sometimes appeared to fail to 

act in the public interest, particularly if issues under PSA were significantly testing 

government credibility. Examples of testing issues included serious corruption 

allegations, which involved senior PSEs’ executives. Recently, a parliamentary select 

committee formed to investigate corruption allegations in a ministry found NAOT’s 

special audit findings and recommendations on the same case to be lacking to a great 

extent.  The committee found the CAGT’s report to not be truthfully representative, as 

indicated in the following quote: 

(...) The parliamentary select committee is very disappointed by the CAGT’s failure to 

‘appropriately discharge’ his responsibilities, especially in making proper 

recommendations/conclusions in his report, and the way he reported to the news media. 

In doing so, the CAGT failed to help the parliament and the public in general, instead he 

has taken part in concealing wrongdoings (Tanzania Parliament, 2011b, p. 145). 

This study found that even when the CAGT’s reports revealed government wrongdoings, 

the tendency to disregard PSA findings or lack of implementation of CAGT’s 

recommendations resulted in PSA becoming a mere contributor to cosmetic 

90 Extracted from an online Oxford Advanced Learner’s Dictionary, available at 
http://oald8.oxfordlearnersdictionaries.com/dictionary/cosmetic_2, accessed on 11th November 2012, at 
9:49 hours. 
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accountability. The sub-consequences of PSA contribution to cosmetic accountability 

were patchy accountability and the tendency of PSEs’ executives to be more fearful of 

PSA than the prospect of being held accountable.  

7.6.2.1 Patchy Accountability 

There was a strong perception among participants that contributing to enhanced 

accountability of PSEs’ executives to the public was one of the key outputs of PSA. 

Although there were some elements of this association between PSA and enhanced 

accountability, it was patchy. Where there were indications of efforts to use the CAGT’s 

reports for accountability purposes, the actions were often patchy, characterised by a 

preference for internalised accountability and ambiguities in establishing points of 

responsibility for audit queries. 

As explained in Chapter 5, section 5.3.10, patchy accountability emerged as a 

phenomenon whereby holding PSE executives accountable for their actions was 

unpredictable. Taking accountability measures varied among people and their official 

positions, according to place in terms of where accountability measures were to be 

undertaken, and over time in terms of when issues of accountability were more important. 

For example, in terms of place, whether accountability issues were in the central or local 

government, or education or finance unit. It appeared to be relatively easier to hold LGA 

executives accountable than ministry executives, or to hold accountable the executives of 

education units rather than finance units’ executives. Another example was when the 

importance of accountability issues differed between the period just around general 

elections and other periods. For the period around general elections, accountability issues 

were more important than during other periods91. 

91 The use of PSA as an important accountability mechanism with the purpose of appearing more 
accountable to the public was a timely observation for the researcher around two periods of Tanzania 
general elections in 2005 and 2010. The researcher had the opportunity of observing and assessing how the 
importance of PSA in accountability matters formed part of the agenda before and after these general 
elections. The period around the 2005 general election experienced a very significant rise in the prominence 
of the NAOT as a critical institution for accountability in PSEs (see Chapter 5, section 5.3.26). The 2005 
general election resulted in the current GoT taking office for the first term of five years. For the first term in 
office, appearing as more accountable to the public was very crucial for the government around the election 
period. However, the 2005 experience did not repeat in the period around 2010 general election. On the 
contrary, the NAOT had already been accused of ‘deliberate failure to discharge its responsibilities 
appropriately...’ and ‘deliberately deciding to mislead the public ...’ (see Section 7.5.2.2 and Appendix 13). 
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The preferred scope of accountability was internal. Internalised accountability appeared 

to be the way of helping the government to understand its operational and financial 

problems, and where necessary, take ‘internalised’ corrective measures. This way, the 

government avoided potential public scrutiny and rejection of responsible PSEs’ 

executives or the government as a whole. Internalised accountability took different forms 

ranging from verbal warning issued to the accused PSEs’ executives by their seniors in 

the same PSEs, to a presidential dismissal of government ministers92. The ambiguity of 

whether the accused PSE executives had really done anything wrong characterised this 

approach of holding PSE executives accountable. This is because most of these cases 

remained inconclusive at the time of dismissal of these executives and little or nothing 

was done afterwards93. 

Patchy accountability was also characterised with ambiguities in terms of who was 

responsible for external audit queries. The researcher observed elements of confusion 

over who would ultimately be answerable to queries or who was to face sanctions for 

problems uncovered by PSA. According to Lawson and Rakner (2005, p. 10), 

accountability can be described around issues of ‘transparency’, ‘answerability’, and 

‘controllability’. They described ‘transparency’ as ‘requiring [that] decisions and actions 

be taken openly and the availability of sufficient information ...’, ‘answerability’ as ‘an 

obligation on the part of the decision makers to justify their decisions publicly ...’, and 

‘controllability’ as ‘the existence of mechanisms to sanction decisions and actions that 

run counter to given mandate and procedures ...’. While PSA appeared to play a more 

effective role in ‘transparency’, there were ambiguities in achieving the ‘answerability’ 

and ‘controllability’ aspects of accountability. 

Officially, AOs were structurally accountable, and represented PSEs. However, two 

observations indicated ambiguity. On one hand, accountants in the visited PSEs appeared 

to be concerned that they were sometimes unjustifiably required to be answerable and 

sanctioned. On the other hand, AOs complained that the accountability burden was not 

92 It is very rare and almost non–existence in developing countries politics for government executives to 
resign on their own will because of being implicated in scandals or other misconduct. 
93 It remains unclear in most of the recent high profile accountability-related cases that ended up with 
government office bearers losing their jobs, whether the respective office bearers did really commit 
anything wrong.  On the contrary, because of the inconclusive nature of these cases, most of these 
government executives ended up clearing their names and scoring political points on the basis that they 
were unjustifiably removed or forced to resign without any concrete grounds.  
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proportionate to the power assigned to them for controlling public funds under their 

authority. In relatively simple terms, the demarcation of who ultimately was responsible 

for ‘qualified’ or ‘adverse’ opinions in the CAGT’s reports between AOs and their 

respective accountants was sometimes unclear. 

7.6.2.2 Fear over Auditing without Concern over Accountability 

The other phenomenon that exhibited PSA contributing to cosmetic accountability was in 

the auditees’ tendency to fear external auditing as a practice more than to be concerned 

about accountability. This  fear observed among the  auditees in the visited PSEs relates 

to Power’s (1997) idea of auditee being colonised by audits. According to Power (1997) 

the emphasis on auditing as a dominant point of reference where auditees attempt to align 

their activities with  audit requirements may result in colonisation of the audited entities.  

The emphasis in the visited PSEs appeared to be ‘getting it correct with PSA 

requirements without necessarily becoming more accountable’. Arguably, this 

observation explained why auditees continued to embezzle and misuse public funds while 

appearing afraid of external auditors. Although wrongdoers did not expect serious 

accountability measures because of adverse CAGT’s reports that implicated them, they 

feared potential transfers to ‘unattractive’ positions, ministries or departments. 

Participants in the visited PSEs expressed their concerns regarding the tendency in 

Tanzania of transferring wrongdoers to other posts instead of holding them accountable. 

The following quote indicates this concern: 

[...] mmh, I do not know if it will be possible that increasing PSA will help to improve the 

use of public money and delivery of public services, I am not sure about this. PSA is always 

there and it unveils very good things, which show that some serious problems exist in our 

PSEs. However, at the end of the day, there is no punishment of anyone; instead there are 

transfers of these people to other and even better institutions. This is happening in our 

government. Even if you increase the number and quality of PSA a hundred times, so long as 

responsible people are not held accountable, others will also do the same. Therefore, if there 

is no action taken to make others fear that they will be held accountable, nothing will change 

in the audited PSEs [Janumi: NAOT-HQ-M auditor, January 2010, Q4:7]. 

The NAOT has not succeeded in contributing to public sector accountability by 

monitoring PSEs’ executives in order to minimise public funds embezzlement and 
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misuse. Instead, NAOT achieves success when it attempts to maximise responsibility 

over public resources and more accountability to the public. The auditees’ fear over 

auditing appeared to be characterised simply by attempts to protect their reputation, 

which was not necessarily about becoming more accountable. In the current Tanzanian 

context, increasing PSA would not achieve anything significant until holding PSEs’ 

executives accountable becomes a significant reality. The following quote supports this 

observation: 

[...] For me, I think we will be more successful than it is now when responsible PSEs’ 

executives are held accountable as a result of CAGT’s reports ... but I am afraid, currently, 

that is rarely the case [Janela: NAOT-HQ-L auditor, January 2010, Q2:20]. 

7.6.3 Growing Public Interest in PSA 

Amid all efforts to portray the NAOT as an important institution and PSA as a significant 

control and change mechanism in PSEs, the rise of public interest in PSA was a 

predictable occurrence. Field data indicate that the growing public interest in PSA did not 

come from the overall public demand for more accountability from the government. 

Rather, the source of this rise was the strategies involved in managing colonising 

tendencies in PSA. While both the government and external auditors were attempting to 

manage colonising tendencies in PSA, the publicity of PSA and NAOT reorganisation and 

reforms were inevitable.  

The NAOT’s reorganisation, reforms and publicising of PSA had two important 

implications. The first implication was to raise the national and international profile of 

Tanzania’s PSA. Second, both the government and the NAOT started to benefit from the 

legitimacy that the raised PSA profile brought with it. The legitimacy was realised 

because of the popular public perception that professional practices like PSA were neutral 

and largely expected to be for public interest. That is why even when there was lack of 

significant positive changes in the management of PSEs after significant increase in the 

‘quantity and quality’ of PSA, the NAOT was not blamed. 
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7.7 The Paradigm Model of Managing Colonising Tendencies in PSA 

The preceding Sections (7.3-7.6) explained the integration of the main-categories from 

Chapter 6 with the emergent core-category. The emergent core-category is the central 

phenomenon of managing colonising tendencies in PSA. This section presents a 

diagrammatic summary (Figure 8) of the central phenomenon and its related conceptual 

relationships. 

 
Figure 8: The Paradigm Model of Managing Colonising Tendencies in PSA 

Source: Process of Integrating Main-Categories 

The paradigm model contains four main Parts I to IV. Parts II and I represents the 

contextual conditions of the central phenomenon. These conditions allowed colonising 

tendencies in PSA and influenced actors to engage in strategic actions aimed at managing 

these colonising tendencies. The observed contextual conditions were of two main 

categories, the broader and the immediate. The broader context (Part I) comprised 

international influences and national cultural influences on PSA. International influences 

included country’s dependence on foreign sources of public finance and the pressure of 
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mimicking foreign models. The national cultural influences came from culture of secrets 

and corruption in the public sector. 

Part II represents immediate conditions of colonising tendencies in PSA. The 

interdependence between the NAOT, the parliament and other accountability agencies 

was high but weak, indicating contradicting institutional arrangements. Furthermore, 

inconsistencies between governance and politics as they related to PSA indicated the 

existence of imbalances in power relations between actors in the public sector. For 

example, the employer of both external auditors and auditees was the central government. 

Therefore, while the CAGT was auditing PSEs, he was effectively auditing his employer, 

the government. At the LGA, councillors appeared to have little power to influence LGA 

executives, which had a bearing on the way the CAGT’s recommendations were enforced 

(i.e. weak implementation). Structurally, the overseeing of the MD’s implementation of 

the CAGT’s recommendations was the responsibility of the councillors, but they did not 

have the controlling power over the MD. In these conditions, there was a tendency to 

colonise the position and aims of PSA in the visited PSEs. 

Part III of the paradigm model is an extension of Part II into a central phenomenon of 

managing colonising tendencies in PSA. It represents interactional strategies of actors as 

they attempted to manage colonising tendencies. For the government, managing 

colonising tendencies was about managing NAOT appearance and exploiting legitimising 

features of PSA. For external auditors, managing of colonising tendencies appeared to 

aim at striking a balance between manoeuvring within colonising tendencies while 

maintaining a strong appearance in the eyes of the public. This involved managing their 

relationship with auditees and managing the complexities of PSA roles. 

Managing colonising tendencies in PSA had three main consequences. PART IV of the 

paradigm model presents these consequences as obscured subordination of PSA, 

contribution to cosmetic accountability, and growing public interest in PSA. Obscured 

subordination of PSA resulted from three instances: the positive public image of the 

NAOT backed by the officially claimed superiority of PSA, existence of colonising 

tendencies, and government strategies in managing them. Weak implementation of the 

CAGT’s recommendations and ambiguity in the role of PSA indicated the obscured 

subordination of PSA.  PSA contributing to cosmetic accountability was an extension of 
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the obscured subordination of PSA. Properties of cosmetic accountability were patchy 

accountability and fear over auditing without necessarily becoming more accountable. 

Finally, as the government and external auditors were managing colonising tendencies in 

PSA through publicity of PSA, NAOT reorganisation and reforms, public interest in PSA 

grew. 

7.8 Chapter Summary and Conclusions 

This chapter discussed the third and final stage of the GTM analysis. The main finding of 

this study is the emergence of the central phenomenon of managing colonising tendencies 

in PSA. The central phenomenon was the response of the government and external 

auditors to colonising tendencies in PSA. The immediate conditions, which facilitated 

colonising tendencies in PSA, were conflicting institutional arrangements and 

imbalances in power relations between the main actors in PSA. In a broader context, 

dependency on foreign financing, mimicking foreign models, secrecy and corruption in 

the public sector reinforced the colonisation of PSA. In managing colonising tendencies, 

the government appeared to manage the appearance of the NAOT and exploited 

legitimising features of PSA, while the external auditors appeared to manage their 

relationship with auditees and the complexities of PSA roles. Colonising tendencies and 

the strategies employed to manage them resulted in three main consequences. The first 

was the obscured subordination of PSA as indicated by weak implementation of the 

CAGT’s recommendations and the ambiguity of the PSA roles. The second was PSA 

contribution to cosmetic accountability as indicated by contribution to patchy 

accountability and PSE executives’ fear of PSA without necessarily becoming more 

accountable. The third consequence was the rise of public interest in PSA. 

To conclude, in recent years, PSA in Tanzania has attracted significant social recognition 

as one of the effective mechanisms in helping the parliament to hold the government to 

account. This recognition is grounded in the belief that PSA is associated with more 

transparency and enhanced accountability, better performance, and a strong fight against 

corruption in the public sector. The analysis of field data in this study, however, resulted 

in an emergent central phenomenon which indicates a contextualised account that appears 

to challenge this conventional and official position of the role of PSA. 
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CHAPTER EIGHT 
REFLECTING ON AND EXTENDING THE EMERGENT THEORY 

8.1 Introduction 

This chapter links the emergent theory developed in the previous three chapters with 

HCT and the extant empirical literature. The aim is twofold: the first is to use some 

conceptualisations in HCT94 to reflect on and extend the interpretation of the emergent 

theory; and the second is to corroborate the emergent theory with the extant literature in 

public sector accounting and auditing. The two aims are achieved by comparing and 

contrasting the emergent theory with the extant theoretical and empirical literature 

(Charmaz, 2006; Gibson, 2007).  

8.2 HCT in Accounting and Auditing Research 

Language and communication are central to HCT (Johnson, 1991; Niemi, 2005) and 

accounting and auditing as communicative tools can also as well be viewed through 

Habermas’s Theory of Communicative Action (TCA) (Mills and Tsamenyi, 2000; 

Barone, Ranamagar and Solomon, 2013). In fact the main theoretical inspiration behind 

the key concept adapted to represent the central story of this study – colonising tendency 

– is the  HCT of modern society, and the related  ideas of communicative action and 

colonisation in social life (Habermas, 1987). In the social sciences, HCT has been 

adopted as a theoretical lens, to either inform critical methodological approaches or to 

guide critical reflections and extensions of interpretive studies including accounting and 

auditing (for example Arrington and Puxty, 1991; Broadbent, Laughlin and Read, 1991; 

Wright, 1994; Power and Laughlin, 1996; Lehman, 2006; Oakes and Berry, 2009; 

Barone, Ranamagar and Solomon, 2013). 

8.2.1 Rationale for Adopting HCT  

Social science literature identifies several arguments for the adoption of HCT in 

accounting and auditing studies. The arguments include Habermas’ ability to provide 

theoretical explanations that are relevant to accounting language and actions as embedded 

94 Habermas’ work is ‘massive and complex’ (White, 1989, p. 1). Therefore, as shown in the next 
subsection 8.2.1, the study adapts only those parts of HCT that are relevant and sufficient for the time and 
space allowed for this study. 
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in human interests (Laughlin, 1987; Arrington and Puxty, 1991; Wright, 1994) and a lens 

for the interpretation of forces that motivate or are  being motivated by technological 

innovation in the accounting profession (Dillard and Bricker, 1992). HCT may work as a 

discursive framework used to assess the suitability of broader social and institutional 

changes related to power and politics (Broadbent, Laughlin and Read, 1991; Barone, 

Ranamagar and Solomon, 2013). Furthermore, literature indicates that abstractions from 

Habermas’ macro-level CT are very useful in the analysis, interpretation and 

understanding at micro levels (Laughlin, 1987; Laughlin, 1995; Broadbent and Laughlin, 

1997).    

For the current study, HCT is used as a lens through which the interpretation and 

meaning of the emergent theory is extended into a broader social theory. This allowed a 

broader and more critically informed interpretation and understanding of the phenomenon 

of PSA, with the potential of illuminating the changes required in PSA. Because of the 

extensive nature of HCT, its adaptation requires a careful summation of its key ideas (for 

example Broadbent, Laughlin and Read, 1991; Myers and Young, 1997; Barrett and 

Scott, 2008). A summation  guide that is relevant to this study is arguably provided by 

Broadbent et al. (1991) and Power and Laughlin (1996). Therefore, while the researcher 

undertook  purposive first-hand reading of Habermas (1984; 1987) and other related 

literature (for example White, 1989; Johnson, 1991; Niemi, 2005; and Power, 2013), the 

lines of arguments in adapting Habermas’ overwhelming CT to the current study was 

primarily informed by these critical accounting authors.     

8.2.2 Habermas’ Thesis of Colonisation and the Emergent Theory  

This section summarises Habermas’ colonisation thesis and adopts it as a lens in 

reflecting and extending the emergent theory. The reflection is on the nature and 

existence of colonising tendencies in Tanzania’s PSA. 

According to Habermas (1987), modern society can theoretically be described as a fusion 

of three social elements termed social ‘lifeworlds’, social ‘systems’ and social ‘steering 

media’. A social lifeworld is a complete set of human relations in society, and comprises 

culture, society and personality. Over time and through interactions facilitated by 

communicative processes, a society gains life experiences, understanding and beliefs, 

which become points of reference to direct that society’s way of thinking, behaviour and 
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actions. These are soft elements of society, and in Habermas’ words, the ‘symbolic 

structures of the lifeworld’ (Habermas, 1987, p. 137). They include the existing stock of 

knowledge in society, social norms and values (culture), legitimate social orders 

(society), and individuals’ personalities and competencies (personality). The following 

quote summarises the lifeworld and its meaning according to Habermas: 

(...) I use the term culture for the stock of knowledge from which participants in 

communication supply themselves with interpretations as they come to an understanding 

about something in the world. I use the term society for the legitimate orders through which 

participants regulate their memberships in social groups and thereby secure solidarity. By 

personality I understand the competences that make a subject capable of speaking and acting, 

that put him in a position to take part in processes of reaching understanding and thereby to 

assert his own identity (Habermas, 1987, p. 138).    

According to Habermas (1987), societies evolve from primitive to advanced or modern 

existence. In its primitive existence, a society will have ‘lifeworld structures, with their 

own inner logic’ or system, but as the society evolves and becomes more complex, the 

social lifeworld and the social system are simultaneously differentiated and uncoupled 

from each other. In Habermas’ words, ‘system and lifeworld are differentiated in the 

sense that the complexity of one (i.e. the system) and the rationality of the other (i.e. the 

lifeworld) grow’ (Habermas, 1987, p. 153).  

In a practical sense, modern society ‘systems’ can be described as the existing social, 

economic, financial and administrative organisations in society (Broadbent, Laughlin and 

Read, 1991; Myers and Young, 1997). These societal organisations are the ‘tangible’ 

elements of society and operate within supposedly socially defined and agreed upon 

functions. For example, societies establish LGAs to be responsible for societal planning, 

financing and implementation of development programmes, to suppress crimes, to 

maintain peace and good order, to protect public and private properties, and to promote 

the social welfare and economic well-being of persons. Therefore, the uncoupling of a 

social system’s operations (e.g. a LGA) and the lifeworld (i.e. a set of human relations – 

culture, society and personality) happens when the lifeworld forms one subsystem among 

others, instead of coexisting with the social system. Although differentiated from the 

societal lifeworld, societal organisations are supposed to function according to societal 

lifeworld concerns because the societal lifeworld ‘remains the subsystem that defines the 
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pattern of the social system as a whole’ (Habermas, 1987, p. 154). However, there is 

more to the uncoupling process than the separation between the social lifeworld and the 

system as indicated by Habermas in the following quote: 

(...) In the process (of uncoupling), system mechanisms get further and further detached from 

the social structures through which social integration takes place ... modern societies attain a 

level of system differentiation at which increasingly autonomous organisations are connected 

with one another via delinguistified media of communication (Habermas, 1987, p. 154).     

The implication of the uncoupling process highlighted in the quote above, is that the 

social systems now need some mechanisms that can connect them to their ‘root’, the 

societal lifeworld. For the functioning of social systems to remain ‘anchored in the 

societal lifeworld’, an institutionalisation of what Habermas called ‘delinguistified media 

of communication’ or steering mechanisms such as money and power is necessary 

(Habermas, 1987, p. 154).  

The institutionalised steering mechanisms become social steering institutions, with the 

aim of holding together and  steering the social systems to work on behalf of the societal 

lifeworld by employing steering mechanisms such as money and power (Broadbent, 

Laughlin and Read, 1991, p. 3). Broadbent, Laughlin and Read (1991) adaptation of 

Habermas’ (1987) model of society showed that social steering institutions ‘can be seen 

to constitute a range of government, professional and financial institutions’, and steering 

mechanisms to include money and power, and the use of monitoring and controlling 

mechanisms like accounting, auditing and laws (Broadbent, Laughlin and Read, 1991, pp. 

7-8, 13-17). Institutions like police forces, anti-corruption departments, and SAIs are 

examples of societal steering institutions. Theorising the role of auditing in connecting 

social organisations operations to ‘public ideals’, Power (1997) argued: 

(...) By virtue of pushing control further into organisations, relying on the cognitive and 

economic resources of self-control, markets for ... auditing have been created to satisfy the 

need to connect internal organisational arrangements to public ideals  (Power, 1997, p. 10). 

In holding together and steering other social organisations to work on behalf of the 

societal lifeworld, steering institutions are engaged in social action. Broadly, Habermas 

identified two categories of social actions – strategic action and communicative action. 

While strategic action is oriented towards achieving one’s success by influencing the 
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decision of another rational actor, communicative action is action-oriented to reaching 

mutual understanding among actors (White, 1989, p. 39). According to Habermas, the 

communicative form of action is able to sustain a health and non-colonising relationship 

between the three elements of modern society (i.e. the lifeworld, social systems and 

steering media). Therefore, for the societal organisations to remain connected to the 

societal lifeworld, Habermas (1987) argued for social organisations and institutions to be 

engaged in communicative action, as opposed to strategic action. 

In applying communicative action to attain understanding, actors/institutions use ‘speech 

acts’. In Habermas’ TCA, each speech act implicitly contains four validity claims – 

comprehensibility or clarity, truth, sincerity or truthfulness, and legitimacy or rightness 

(Yuthas, Rogers and Dillard, 2002; Niemi, 2005). Yuthas, Rogers and Dillard (2002, p. 

144) summarised the meaning of these validity claims as follows: 

(...) Comprehensibility claims assert that the speaker can be understood. Truth claims assert 

that what the speaker says is true. Sincerity claims assert that the speaker is sincere in 

representing his/her motives, and legitimacy claims assert that the speaker is justified in 

making the utterance.  

In an external audit context, external auditors make validity claims to their ‘listeners’ in 

multiple forms of communications or speech acts (e.g. verbal, documentary and 

symbolic). External auditors’ listeners are auditees, the parliament and the public in 

general. For Habermas, validity claims are ‘valid’ only when performing a 

communicative action in an ‘ideal speech situation’. Tailoring the ideal speech situation 

to accounting (and auditing) as communicative actions, Arrington and Puxty (1991) 

summarised the rules that constitute Habermas’s ‘ideal speech situation’ as follows: 

(...) 1. Every subject who so desires, is allowed to participate in discourse oriented toward 

determining the shape of accounting action. 2. Each subject is allowed to offer any proposal 

(raise a validity claim). 3. Each subject is allowed to question any proposal. 4. No subject is 

coerced by forces either inside the discourse or outside the discourse in using the rights 

expressed in (1), (2), and (3) (Arrington and Puxty, 1991, p. 45). 

While rules 1 to 3 of the ideal speech situation are about ‘allowing’ speech acts to take 

place, rule 4 is critical as it refers to the ‘context’ in which speech acts are performed. 

The rule is: 
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(...) intended to prevent barriers (created by deception, power and ideology) both to the 

initiation of discourse and to its being carried through in a way which allows no subject 

matter to remain immune from questioning. ... (it) prevents actors from taking up a discourse 

with hidden intentions or motives, or in a way in which the true attitudes, feelings and needs 

of some would be unlikely to find expression (and) ensures that any theoretical or practical 

validity claim can be effectively called into question (White, 1989, pp. 56, 57). 

This study reflects the above Habermasian conceptualisation of modern society and the 

nature and implications of the interactions among its key components. Consistent with 

this conceptualisation, the NAOT stands as a societal steering institution, and the visited 

PSEs at the central and local government levels stand as societal organisations. In this 

regard, the NAOT performs PSA as a communicative tool designed to help external 

auditors and public representatives to communicate and steer PSEs’ executives to behave 

and act according to the societal lifeworld. In performing PSA and reporting findings and 

recommendations, NAOT’s objective is to enhance transparency and mutual 

understanding between the parliament and the government through the ‘force of a better 

argument’ (i.e. external auditors’ independent professional judgment). The NAOT 

assesses the credibility of assertions (or claims) made in accounting information and the 

value for money invested in PSEs’ operations (Pollitt and Summa, 1997; Pollitt et al., 

1999; Morin, 2003; Pollitt, 2003). The expectation is that the enhanced transparency and 

mutual understanding would influence PSEs’ executives to behave in a socially desired 

manner and become more accountable to the public. 

Following the TCA, external auditors both as individuals and as a professional institution 

can be viewed as being ‘allowed to participate’ in discourse, raise validity claims, and 

question other individuals’/organisations’ validity claims through PSA (i.e. complying 

with ideal speech situation rules 1 to 3). In Tanzania, the highest law of the land (i.e. the 

Constitution) allows PSA; hence there was evidence that PSA in Tanzania operated at 

least under rules 1 to 3 of an ideal speech situation. In relation to rule 4, the violation of 

the ideal speech situation happens whenever forces beyond the control of external 

auditors influence PSA. Findings of this study indicate limitations and distortions in PSA, 

which appear to violate rule 4 of an ideal speech situation. The emergent theory shows a 

weak relationship between accountability agencies and inconsistencies between 

governance and politics, which created barriers to rules 1 to 3. 
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Limitations and distortions in communicative action combined with societal institutions 

and organisations having their own ‘lives’ with institutionalised values and powers to act 

are a risk to society.  The resulting risk is the potential for these institutions and 

organisations to ‘go out of hand’ and develop ‘their own lifeworlds’ that are in conflict 

with the overall societal lifeworld (Broadbent, Laughlin and Read, 1991). Instead of 

social organisations and steering institutions being guided by the concerns of society as a 

whole, the opposite happens, and the social lifeworld is said to be colonised (Power and 

Laughlin, 1996). Another colonising possibility is when actions of, and interactions 

between social organisations and steering institutions, result in one of them ‘invading’ 

and ‘changing’ the lifeworld of the other. According to Habermas, this is inner-

colonisation (Habermas, 1987, p. 332; Broadbent, Laughlin and Read, 1991, p. 5). 

The emergent theory in this study reflects Habermas’ colonisation thesis as summarised 

above. The following subsection 8.2.3 discusses certain elements of the relationship 

between the NAOT, the parliament and the government, which had tendencies to colonise 

PSA in Tanzania. 

8.2.3 Colonising Tendencies in Tanzania’s PSA – A Habermas’ Perspective 

Habermas’ perspective on colonisation further illuminates the emergent theory that there 

were colonising tendencies in Tanzania’s PSA. The colonising tendencies emanated from 

monetary and non-monetary mechanisms. Monetary mechanisms included national 

budgetary allocations, employment procedures and foreign sources of public finance. 

Non-monetary mechanisms were the Tanzanian Constitution and the public sector audit 

law, the institutionalised culture of secrecy in the government and political powers of the 

ruling party.   

The NAOT is still facing financial difficulties in terms of low staff remuneration, 

particularly those at the middle and low levels of the organisational hierarchy. Despite the 

fact that financial difficulties are related to the overall government budget limitations, this 

study found government influence on budget allocation and employment procedures. In 

terms of budget allocation, participants at the NAOT indicated some informal influences 

from the Ministry of Finance where Ministry of Finance executives would block or cut-

down the NAOT’s requests for financial resources. In order to avoid colonising 

tendencies, the extent to which the NAOT was financially independent was important. 
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Existing literature show that financial resources remain an important mechanism 

employed to enable or colonise social entities (see Broadbent and Laughlin, 2009; 

Broadbent, Laughlin and Alwani-Starr, 2010). In the current study, money again appears 

to be an influential colonising mechanism. Money in this respect acted as a barrier to the 

initiation of the ‘force of a better argument’.    

Related to financial resources was staff recruitment at the NAOT. While the NAOT had 

the power to recruit her own staff, there were some restrictions in the process because of 

overall government employment mechanism. Another monetary-related mechanism was 

the need to secure foreign sources of public finance. The importance of PSA in verifying 

the authenticity of government accounting information made the NAOT one of the 

central elements of foreign public finance-seeking efforts for the government. That in 

itself was not a problem because it is one of the functions of external auditing. However, 

colonising tendencies were indicated when audit reports had to be ‘good’ for the sake of 

‘pleasing’ foreign sources of finance. As a result, external auditors had to work in 

accordance with the ‘government lifeworld’ in order to save the government’s face in 

front of foreign financiers. 

The other source of colonising tendencies was the Tanzanian Constitution and the public 

sector audit law. Overall, the Tanzanian Constitution delegates more power to the 

President and the executive than, for example, the parliament, councils and the judiciary. 

This creates an imbalance in power relations between these actors (Tanzania, 1997; 2008; 

2013a; 2013b)95. Colonising tendencies emanating from this imbalance in power relations 

was notable when certain events necessitated the carrying out of special/investigative 

audits. For example, the law provides for an executive officer to initiate a special audit to 

investigate a government ministry or department and the submission of the special audit 

95 In April 2012, the GoT started a constitutional review process under the Tanzania Constitutional Review 
Commission. On Monday 3rd June 2013, the Commission unveiled the first draft of the URT Constitution 
(Tanzania, 2013a), and latest version is the second draft, made public on 30th December 2013. In relation to 
the CAGT, one significant proposed change from the existing Constitution is that the President will appoint 
a CAGT following the Tanzania Public Services Commission recommendation of three eligible public 
servants. In addition, the CAGT shall start to work only after the parliament has approved his/her name and 
has subscribed to the oath before the President (Tanzania, 2008, Section 4, 2013b, Articles 215-216). 
Therefore, if this part of the draft constitution remains in the final version, it will correct some of the power 
imbalances observed in this study. However, the draft retains the existing reporting arrangement which 
requires the CAGT to submit every audit report to the President (Tanzania, 2013b, Article 217 (4)). As this 
is only a draft, the final version of the Constitution is likely to be different. As part of the review process, 
the Commission was still collecting Tanzanian opinions at the time of this thesis write-up, and the author 
was able to submit his contributions on this issue. The new URT Constitution of 2014 is expected to be in 
operation from January 2015. 
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report could be made to the executive officer without first submitting the same to the 

parliament (Tanzania Parliament, 2011b).  Because of this constitutional power 

imbalance, the disclosure of special audit findings and recommendations considered 

sensitive to government integrity was not a simple or straightforward task for the CAGT. 

Government influence on PSA was not unique as the same influence was notable in other 

steering institutions like the anti-corruption unit and local councils. This added to the 

distortions and limitations of the speech situation as these other steering institutions 

formed important links to the effectiveness of the CAGT’s speech acts. 

The level of secrecy in government operations also played a role in hindering PSA 

communicative action (see Chapter 7, section 7.4.2.1). The colonising tendency of a 

secretive culture was observable in the tendency to classify serious weaknesses in public 

financial affairs as confidential. This somehow limited the ability of PSA by rendering 

powerful actors in society immune from public scrutiny. Finally, the political power of 

the ruling party also appeared to influence PSA. Although the introduction of multi-

partyism in 1992 appeared to change the Tanzanian political environment for the better, 

the dominance of one political party rule has continued to date (Nyirabu, 2002; 

Whitehead, 2009). For example, the percentage of seats held in the parliament by the 

ruling party has increased from 59% in 1995, to 65% in 2000, to 70% in 2005, and 

finally, in 2010 to 78% (Tripp, 2012, p. 6). Political influence on PSA was a combination 

of two phenomena. First was the interdependence between the NAOT and the parliament 

in effectively holding government executives accountable for their action.  Second, 

because of single party dominance, there was overall hesitation on the part of the 

parliament in taking drastic measures to hold government executives accountable.  In 

other words, the political affiliation of MPs influenced their oversight responsibility. 

Reflecting on the emergent theory through the lens of Habermas’ TCA, the validity 

claims from the NAOT’s speech acts were constrained and distorted. As a human 

interests-situated practice, PSA appeared to serve the interests of those in power more 

than the wider public interest. The linkage of accounting and auditing to certain social 

interests is not in itself a problem. However, the issue is which group in society 

determines these interests, for whose interests, and the way accounting and auditing go on 

to uphold these interests (Arrington and Puxty, 1991).  
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This subsection has summarised the Habermas colonisation thesis and highlighted 

elements in the existing governance structure that exhibited tendencies to colonise PSA in 

Tanzania. The colonisation of PSA relates to the power to influence PSA in ways that 

were outside the ‘lifeworld’ of external auditors as professionals. Colonisation of the 

accounting and auditing profession in the public sector is a familiar phenomenon. The 

extant literature documents this phenomenon, albeit in different theoretical forms and 

arguments, and it is the subject of the next section 8.3. 

8.3 The Emergent Theory within the Extant Literature 

This section substantiates and integrates the emergent theory with the extant literature on 

accounting and auditing in the public sector. The intention is to corroborate and extend 

the interpretation and meaning of the emergent categories and relationships forming the 

central phenomenon of the emergent theory. The corroboration also allows the emergent 

theory to inform and possibly improve the interpretation and meaning of themes common 

to both the emergent theory and the extant literature. 

The corroboration and extension is undertaken through comparing and contrasting the 

emergent theory with the extant literature around six themes on accounting and auditing 

in the public sector. Themes that emerged were colonising tendencies in accounting and 

auditing; external auditing and maintenance of public secrecy; external auditing and 

multiple rationalities in the public sector; external auditing and the legitimacy of PSEs; 

external auditing and the promise of performance and accountability in PSEs, and 

external auditors’ responses to colonisation. 

8.3.1 Colonising Tendencies in Public Sector Accounting and Auditing Literature 

The extant literature provide evidence of ‘political’ lifeworld concerns colonising 

accounting and auditing professionalism (for example Baber, 1983; Degeling, Anderson 

and Guthrie, 1996; Ballas, 1998). Degeling et al.’s (1996) analysis found that auditing 

exists as a product of social and political processes, which corroborates the main 

arguments of the emergent theory. On one hand, participating external auditors addressed 

themselves as members of a steering institution, aiming to contribute towards enhanced 

accountability and performance in PSEs.  On the other hand, they indicated that their 

‘professional lifeworld’ as external auditors did not match the more influential ‘political 
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lifeworld’ of the government. The tendency of ‘political lifeworld’ to invade the 

‘professional lifeworld’ of PSA was possible because of imbalances in power relations 

and conflicting institutional arrangements (see Chapter 6, section 6.3.6). Findings of this 

study indicate that external auditors faced political influences whenever PSA findings and 

the CAGT’s recommendations appeared to threaten overall government credibility. 

In another study in a developing country context (Ballas, 1998), governmental colonising 

tendencies in PSA were found. Ballas (1998) found that the emergence of the audit 

profession was motivated by the government of the day to further its strategic interests; 

specifically, to use auditing as an economic and political controlling mechanism and a 

government legitimising device. The tendency of political elites in governments using 

PSA as an instrument of ‘rationality’ and ‘legitimacy’ is, arguably, at the centre of 

colonisation of PSA. The emergent theory reflects this phenomenon. The use of PSA for 

advancement of government strategic interests does not necessarily render PSA a 

colonised practice. However, the contradictions that emanate from interactions based on 

imbalances in power relations between the government and the auditing profession depict 

colonising tendencies.     

Although the major part of the emergent theory shows government colonisation of PSA, 

this study also found signs of PSA colonising the audited PSEs. For example, the 

emergent theory shows one of the consequences in the paradigm model as a fear over 

auditing without concern over accountability (see Chapter 6, section 6.3.10). This was 

individual auditees’ response to PSA colonising tendency in the visited PSEs. The extant 

literature contains elements of accounting colonising other public sector activities (see 

Humphrey, 2002; Oakes and Berry, 2009). Oakes and Berry (2009) found that elements 

of accounting were colonising, and linked them to coercive institutional processes. 

In their three idealised forms of accounting colonisation96, Oakes and Berry (2009, p. 

373) posited that ‘coercive colonisation occurs where intentions of the controllers are 

realised through enforced practices’. According to the authors, the response from the 

controlled subject can either be mock obedience or real obedience. Mock obedience 

96 Oakes and Berry idealised forms of accounting colonisation as ‘coercive colonisation’ realised through 
‘enforced practices’, ‘instrumental colonisation’ realised through ‘techniques such as incentives, 
persuasion, bribery and propaganda’, and ‘discursive colonisation’ realised ‘through processes of 
discourse’ (Oakes and Berry, 2009, pp. 373-374).    
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happens when there is ‘fear of sanctions without a change of fundamental beliefs’. Mock 

obedience is consistent with the observed fear over auditing without concern over 

accountability in the emergent theory. Auditees in the visited PSEs appeared to be 

concerned with PSA for the sake of ‘pleasing’ external auditors and not necessarily to be 

accountable, or change to become more accountable. The continued poor record in 

holding PSEs’ executives accountable because of increased mismanagement of public 

funds as reported in CAGT’s audits is indicative of this ‘mock obedience’.   

8.3.2 External Auditing and the Maintenance of Public Secrecy 

The culture of secrecy was observed right from the beginning of this research when the 

author was seeking entry to the research field (see Chapter 6, section 6.3.2). The 

influence of public secrecy in PSA is supported in the extant literature (for example, 

Anam, 2007; Radcliffe, 2008; 2011; Funnell, 2011). Citing Taussig (1999) in his analysis 

of how government auditors work, Radcliffe (2008, p. 103; 2011, p. 722) described 

‘public secret’ as ‘that which is generally known but cannot be articulated or spoken’. For 

example, both the public and the responsible public institutions like the NAOT may treat 

publicly known public sector management scandals as secrets. 

In the current research, some instances of corruption and other mismanagement of public 

funds were relatively public. However the extent to which these issues were disclosed in 

audit reports was either relatively minimal or the relevant audit reports were ‘secretively’ 

handled. Radcliffe (2008) concluded that the power to ‘deface public secrets lies within 

‘value systems and world view’ of external auditors, auditees and the public. The 

problem observed in this research is that the external auditors’ ‘value system and world 

view’ was colonised because of power imbalances in the interactions between the NAOT, 

the government and public representatives. This thesis also argues that comparing 

external auditors and public representatives, external auditors were better positioned to 

‘deface public secrets’ than public representatives. Field evidence, which indicates that 

the NAOT had the public trust on its side, forms the basis for this argument.      

In strategically acting to preserve or defend their statutory supremacy from colonising 

tendencies, external auditors appeared to ‘uphold public secrecy’. The maintenance of 

public secrecy seemed to help external auditors avoid potential tensions and conflicts 

with the main institutional auditee – the government. In the paradigm model, public 
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secrecy is a contextual condition with the implication that external auditors had no or 

insignificant control over secrecy in the public sector. However, the tendency of external 

auditors upholding, instead of confronting and suppressing secrecy is an element of 

colonisation of PSA by the state. The portrayed statutory supremacy of the NAOT was 

significantly contrary to the observed limitations and weaknesses of the NAOT to ‘deface 

public secrecy’. 

Contrary to Radcliffe’s (2008) ethnographic findings that external auditors in the public 

sector tend, and learn, to uphold public secrets, Funnel (2011) gave external auditors the 

benefit of the doubt. He suggested that external auditors’ ‘selective’ audit reporting is 

more of a reflection of constitutional and institutional limitations facing external auditors 

than a deliberate strategic action to side with the government of the day. Both Radcliffe 

(2008) and Funnell (2011) appeared to concur that public secrecy influences external 

auditors. However, the difference is how public secrecy influences PSA. Radcliffe (2008) 

argued that external auditors strategically choose to learn and uphold public secrets in 

their reporting in order to avoid potential unfruitful confrontation with the government of 

the day. For Funnell (2011), it is not about external auditors learning and choosing to 

uphold public secrets; rather that public secrets were constitutionally and institutionally 

beyond their mandate. 

Both authors’ arguments are possibilities, and this thesis shares the concerns of both 

authors. On one hand the emergent theory indicates that constitutional and institutional 

limitations were the source of colonising tendencies in PSA, which is more in agreement 

with Funnell’s (2011) argument. The colonising tendencies appeared to influence external 

auditors’ ‘lifeworld’, and hence limited and distorted the power of PSA to deface public 

secrecy. On the other hand, instead of confronting the colonisation of external auditing, 

which is inherent in the public sector, external auditors choose the ‘safer approach’ by 

strategically ‘managing’ the colonising tendencies, which is more in agreement with 

Radcliffe’s (2008) argument.      

In the extant literature, it is also argued that the imposition of private sector effectiveness, 

efficiency and economic tenets brings with it a public sector management tradition that is 

strongly inclined to secrecy, which is in conflict with public accountability (Normanton, 

1966; Mintzberg, 1996). In this study, external auditors argued that their role was to 
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contribute towards enhancement of both performance and accountability in PSEs. 

Pursuing both performance and accountability enhancement agendas required external 

auditors to maintain a strategic balance between working as government agents, hence 

more likely to uphold public secrets, and working for the parliament, hence more likely to 

uphold openness that is required in enhancing accountability of PSEs to the public. 

In supporting PSEs’ efforts to enhance their performance, external auditors were 

subjected to the challenge of disclosing inefficiencies in PSEs that might have reduced 

public trust in the government and threaten government power to govern. This study 

found that for issues considered sensitive to the government, secrecy prevailed over 

openness (see Chapter 7, section 7.4.2.1). A strong secretive tradition in government is 

associated with ‘risks of manipulation, fraud, and corruption’ (Gendron, Cooper and 

Townley, 2001, p. 304). These phenomena were observed in this research and the 

literature supports that they are common in most developing countries (Anam, 2007). 

8.3.3 External Auditing and Multiple Rationalities in the Public Sector  

Another observed feature of colonising tendencies in PSA was the use of PSA to achieve 

multiple rationalities in the public sector.  According to Townley et al. (2003, p. 1045), 

rationalisation can be described as the ‘pursuit of reason in human affairs ... the process 

of bringing to light the justifications by which actions and policies are pursued’. 

Rationalisation can broadly take two forms; formal and substantive (Weber, 1978). 

Weber defined these rationalities as follows:  

(...) A system of economic activity will be called “formally” rational according to the degree 

in which provision for needs, which is essential to every rational economy is capable of 

being expressed in numerical, calculable terms, and is so expressed (Weber, 1978, p. 85)   

(...) “substantive rationality” ... is full of ambiguities ... apply certain criteria of ultimate 

ends, whether they be ethical, political, utilitarian, hedonistic, feudal, egalitarian or 

whatever, and measure the results of economic action ... against these scales of “value 

rationality” or “substantive goal rationality” (Weber, 1978, p. 85).  

The above description of rational and substantive rationalities is relevant to the current 

study. The extant literature documents PSA being involved in both formal and 

substantive rationalities simultaneously (see Radcliffe, 1997; 1999; 2012). The concept of 
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formal rationalities as applied in auditing provides a picture that audit activities are 

rational and impartial where evidence and facts collected during an audit assignment 

generate audit findings and recommendations. Substantive rationality, on the other hand, 

is about economic activities towards ultimate ends (e.g. ethical, political, utilitarian, 

social equality) which are practically not subject to formal calculations alone (Radcliffe, 

1997, p. 436). In this study, external auditors were involved in formal and substantive 

rationalisation of PSEs’ affairs.  Field data indicate two ways in which the rationalisation 

was achieved: While PSA was portrayed as a formal mechanism for verifying the 

authenticity of PSEs’ financial performance and reporting, the influence of politics in 

PSA was one of the key themes in the research field.  

The influence of politics was justified on substantive grounds. Examples of instances that 

resulted in politics influencing PSA included politicians authorising students who had not 

paid tuition fees to attend school. However, when external auditors needed to apply their 

professional judgement and report such instances as discrepancies in the financial affairs 

of the audited PSEs, the political defence for not reporting such discrepancies was on a 

utilitarian or compassionate basis. These incidents posed a dilemma to external auditors 

as they attempted to ‘formally rationalise’ auditees’ financial affairs, which included 

actions that were substantively rationalised by politicians. 

Radcliffe (1997; 1999) described the way external auditors were involved in these two 

competing rationalities and their effect on PSA. Radcliffe (1997, p. 343) adopted a 

Weberian (1947; 1964; 1970) framework to argue that PSA possesses the ‘trappings of 

power’ in the form of formal rationality and this power can be used to ‘cloak the 

influence of the substantively rational world of politics’. Field observation and interview 

responses by external auditors indicated external auditors attempting to ‘play safe with 

PSA roles’ complexity’ (see Chapter 7, section 7.5.2.2). The PSA roles’ complexity is 

here argued to be the dilemma of trying to serve both formal and substantive rationalities. 

There were instances where external auditors struggled to reconcile their role as 

stipulated in the Constitution and the public sector audit law and their actual practice in 

the audit field. The law suggested that the role of PSA was to provide formal rationality 

while the practice of PSA faced the challenge of accommodating substantive rationality. 
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Exploring the interaction between the PSA profession and politics in a context where 

state auditors were directly elected, Radcliffe (2012) concluded by suggesting that PSA 

cannot escape the close link between formal and substantive rationalities. In this study, 

the researcher observed this link. The extension that the current study highlights is the 

colonising nature of this linkage. The emergent theory suggests that the tendency to 

employ PSA to justify substantively-based political decisions and actions colonises the 

traditional and officially claimed role of PSA, which is to provide formal rationalities. 

8.3.4 External Auditing and the Legitimacy of PSEs  

External auditing and its ability to produce legitimacy is a well-documented phenomenon 

(for example Power, 1997; 2003a; Chiang, 2009). Literature indicates that the external 

audit profession is an institution that is both seeking legitimacy as well as playing the role 

of legitimising other institutions subjected to its professional practices (see Baber, 1983; 

Mills and Bettner, 1992; Pasewark, Shockley and Wilkerson Jr, 1995; Ballas, 1998; 

Humphrey and Owen, 2000; Pentland, 2000; Gendron, Cooper and Townley, 2001; 

Power, 1997; 2003a; English, 2007; Skærbæk, 2006; 2009; Maroun and Solomon, 2013). 

The current study provides additional field-based evidence of legitimacy seeking and 

legitimising elements of PSA at work. The emergent theory indicates that the need to 

exploit legitimising features of PSA appeared to have necessitated the observed efforts to 

enhance the NAOT’s legitimacy. Although the recognition of PSA in recent years has 

been significant, the official role of PSA has not changed since independence in 1961. In 

addition, the claim that the enactment of the PAA2008 has improved the NAOT’s 

independence demands a closer look. Document analysis shows that PAA2008 provisions 

on NAOT’s independence simply refer to the same old articles in the Constitution 

(Tanzania, 2008, Sections 13, 23). Even the type and number of audits the CAGT was 

mandated to conduct in the old provisions has not significantly changed apart from the 

elaboration in the new law.     

In his own words, the current CAGT appears to suggest that there was a ‘rush’ to enact 

and implement PAA2008. This was one of the reasons for not accommodating, into the 
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new public audit law, ‘any other arrangement’ like the change in how the CAGT is 

appointed: 

(...) There has been much debate about the appointment of the CAG. The President 

appointed me, and my appointment had nothing to do with parliament. The Public Audit Act 

has kept that formula, because any other arrangement would have derailed the passing of the 

Act (Sitta, Slaa and Cheyo, 2008, p. 78).       

This thesis argues that the legitimacy of the E&AD diminished because of developments 

that were taking place happening in Tanzania’s public sector in the 1990s. These 

developments included public sector reforms in financial management systems and the 

privatisation of state-owned corporations (see Chapter 3, section 3.3). In addition, there 

was a growing local and international pressure for the government to become more 

accountable, enhance performance and fight against corruption in PSEs. In order to 

maintain or repair E&AD’s legitimacy in light of these developments, the transformation 

of the E&AD into the NAOT, the enactment of new laws and subsequent efforts to 

improve the NAOT’s operating capacity was necessary.  

While literature suggest that the responsibility of seeking legitimacy lies with the 

institution seeking that legitimacy (for example Pasewark, Shockley and Wilkerson Jr, 

1995; Chandler, 1997; Okike, 2004; Maroun and Solomon, 2013), this study reveals a 

situation where the NAOT’s legitimacy as an institution was primarily embedded within 

the Tanzanian government’s intentions to seek its own legitimacy. As a government 

institution, this may not be a surprising phenomenon. However, the concern that the 

emergent theory attempts to illuminate relates to the observed phenomenon that PSA was 

more of a legitimation tool for the government than a support tool for accountability and 

efficiency in PSEs. In other words, arguably, the NAOT’s legitimacy was sought by the 

government with the object of acquiring the benefits of PSA legitimising power, a 

common feature of accounting practices in general (see Wickramasinghe, 2006; Adhikari, 

Kuruppu and Matilal, 2013). This study indicates that the government was successful in 

securing this legitimacy for the NAOT. Overall, there was notable acceptance of the 

NAOT’s work, nationally and internationally. The indication of the enhanced NAOT’s 

legitimacy was the high trust level the NAOT appeared to enjoy, nationally from the 

general Tanzanian public and internationally from the donor community. 
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In circumstances where the CAGT’s reports are considered conclusive, trust in external 

auditors’ work becomes paramount and their independence becomes a critical yardstick 

of the level of trust that should be bestowed to them (Power, 2000, p. 117). In Tanzania’s 

public sector context, the emergent theory indicates that colonising tendencies inhibited 

the independence of the NAOT. The extant literature indicates that in a situation where 

there is an imbalance of power relations between external auditors and their clients (i.e. 

auditees), there is a possibility of external auditors compromising their profession’s 

claims of objectivity (Neu, 1991; Pasewark, Shockley and Wilkerson Jr, 1995). It was 

notable in the current study that external auditors were compromising their professional 

objectivity claims. This thesis argues that the observed trust in the work of the NAOT 

was attributable to the strategic actions taken by the government to manage and promote 

the NAOT’s appearance for the sake of the government’s ‘own’ legitimation. 

In its relationship with the state, the accounting profession can adopt either the role of a 

‘reflective’ and representational/reproductive of existing hegemonic ideologies or 

‘constitutive’ and transformative role (Goddard, 2002, p. 659). This thesis shows that in a 

colonising context where the state holds excessive powers over the state auditor, the 

profession is more likely to play a reproductive and representational role by simply 

becoming a defender of status quo legitimacy (Alawattage and Wickramasinghe, 2008). 

8.3.5 External Auditing and the Promise of Performance and Accountability  

The emergent theory presents a critical thesis on the view that PSA contributes to 

enhanced performance and accountability in Tanzania’s PSEs. The extant literature 

provides mixed findings regarding the effect of PSA on PSEs’ performance and 

accountability. While some research studies find PSA positively affecting performance 

and accountability of auditees (for example Pallot, 2003; Morin, 2008), others raise some 

questions about the ability to do so (for example Bowerman, Humphrey and Owen, 2003; 

Blume and Voigt, 2007; Kayrak, 2008). The theory indicates PSA as a highly regarded 

professional practice in the visited PSEs and the government in general. Three areas 

indicate the significance credited to PSA; in government’s efforts to improve NAOT’s 

image to the public, in the way external auditors perceived themselves as important 

contributors to improved performance and enhanced accountability and in the overall rise 

in the public interest in PSA. 
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The relatively high regard for PSA is a common phenomenon in the extant literature. It is 

motivated by the view that independently conducted external audit and properly 

implemented audit recommendations lead to enhanced performance and accountability in 

PSEs (Lapsley and Pong, 2000; Johnsen et al., 2001; Morin, 2008; Skærbæk, 2009). In 

general this view is, to a point, consistent with the view held by participants in this study. 

Given an ‘appropriate context’, research participants appeared to be confident that PSA 

contributed to better performance and accountability in PSEs. However, findings of this 

study indicate colonising tendencies in PSA. In response, actors in PSA attempted to find 

feasible strategies for managing these colonising tendencies.  

One observed consequence of managing colonising tendencies in PSA was weak 

implementation of CAGT’s recommendations. The research found that the government 

adopted a lenient and relaxed approach in taking actions on CAGT’s findings and 

recommendations. In a China study by Yang et al. (2008), the lack of SAI independence 

was the major factor that limited PSA contribution to performance and accountability 

improvements. While enhancing the independence of the China’s NAO in Yang et al. 

(2008, p. 125) study was perceived as ‘infeasible in the current political climate’, the 

situation observed for the NAOT was different. In Tanzania, the government appeared to 

support and emphasise the constitutional role of the NAOT and showed efforts to improve 

the NAOT. However, field data indicate that the government support and emphasis aimed 

at managing NAOT appearance and exploit[ing] legitimising features of PSA. 

In the current study, PSA appeared to be more of a government’s public image ‘clean-up’ 

mechanism than a professional input into government financial and operational matters. 

As a result, performance improvement and accountability in the audited PSEs became 

cosmetic. The emergent theory shows PSA contributing to cosmetic accountability as 

another consequence of managing colonising tendencies in PSA (see Chapter 7, section 

7.6.2). Field data indicate that PSA contribution to improved accountability was cosmetic 

in two major ways. First, it was patchy because there was no guarantee of holding PSEs’ 

executives accountable because of adverse reports from the CAGT. Taking accountability 

measures happened in some cases and not others. Second, participants indicated that 

auditees feared PSA without necessarily becoming more accountable for their decisions 

and actions. 
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In another study on SAIs and accountability, Gendron et al. (2001) argued that in strongly 

pursuing both performance and accountability, SAIs run the risk of conceding their 

independence from the executive. The argument implies that more performance 

improvement initiatives imposed by a SAI on its auditees brings the SAI closer to 

government executives and becomes more associated with failures/successes of auditees. 

This then threatens the independence of the SAI to criticise/expose the executive for 

accountability purposes when auditees fail to achieve the desired performance levels. 

Although this argument may hold true to some extent, two factors differentiate the 

Tanzanian case. First, performance (VFM) audit in Tanzania is still in its infancy stage as 

indicated by the small number (eleven) of VFM audits conducted to date (CAGT, 2012b). 

Second, the implementation of recommendations in VFM audit reports is arguably 

insignificant (CAGT, 2012b, p. 61). Therefore, this thesis argues that it is the colonising 

tendencies in PSA which explain better the observed limitations to the NAOT’s 

independence than from the NAOT pursuing both performance and accountability. 

Nyman et al. (2005) adopted principal-agent theory to conceptually frame accountability 

relationships in Swedish local governments. Their analysis found that ‘neither better 

accounting nor better auditing systems alone will resolve the dilemma in improving 

accountability’ (Nyman, Nilsson and Rapp, 2005, p. 123). They indicated that 

appropriateness and effectiveness of the link between external auditors, public 

representatives and PSEs’ executives was critical if accounting and auditing systems were 

to enhance accountability in PSEs. Nyman et al.’s (2005) findings are consistent with the 

current study findings, which show imbalances in power relations between key 

actors/institutions in PSA causing colonising tendencies in PSA. 

8.3.6 External Auditors’ Response to Colonisation in the Extant Literature 

External auditors, like any other profession, claim their professionalism and expertise to 

be the main source of meaning for what they do in the audit field. However, studies show 

that they may also concern themselves with ongoing wider debate including the 

‘perceptions and spirit’ of politicians, public official and the society in general (Radcliffe, 

1998; 1999). The emergent theory indicates that external auditors were responding to 

concerns of those in positions of power, particularly influential ruling politicians and 

public officials.  
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The complexity, contradictory and contingent nature of the role of PSA is appreciated in 

the extant literatures (see, for example, Humphrey, 2002). As a result SAIs strategically 

choose to portray their public roles to suit the kind of institutional position and 

administrative cultures that SAIs are situated within (Pollitt and Summa, 1997; 

Humphrey, 2001). In this study, the NAOT portrayed itself as a champion institution in 

helping to turn existing poor management practices in PSEs into ones that will lead to 

more efficiency, effectiveness and economy in using public resources (CAGT, 2012b). 

Furthermore, the NAOT also portrayed itself as a ‘champion of multiple roles’ while at 

times selectively emphasising a particular role over others. The emergent theory indicates 

that the accommodation of multiplicity of roles did not only signal external auditors’ 

importance, but also provided a context in which they were able to strategically redefine 

their obligations (see Chapter 7, section 7.5.2.2). 

This thesis argues that portraying the NAOT as serving multiple roles was more of a 

distortion of the limits facing external auditors in the audit field than an indication of their 

strength and importance as professionals. In the extant literature the credibility of external 

auditors’ effectively attending to multiple roles has been shown to be inconclusive albeit 

lending  more support to the  argument of this study than not (see  Gendron, Cooper and 

Townley, 2001; Morin, 2001; 2003; 2004; 2008; Skærbæk, 2009). Reflecting HCT 

(Habermas, 1987), the emergent theory goes further to interpret the accommodation of 

multiple roles as a necessary action in managing colonising tendencies and maintaining 

the relevance of external auditors in the governance structure. 

Another external auditors’ response to colonisation was conceptualised as managing 

relationship with auditee. The concept – ‘managing relationship’ - in the emergent theory 

can be related to ‘expression management’ that may take place in auditor-auditee 

interactions (Pentland and Carlile, 1996; Sharma, 2007).  Examining tax audit practices, 

Pentland and Carlile (1996) explained how interactions in an audit assignment involved 

strategic exchanges of self-representation between external auditors and auditees. The 

exchanges aimed at preserving one actor’s credibility or good appearance in the face of 

other actors. In the current study, managing relationship took the form of blame 

avoidance; compromising, colluding for self-interest and struggling for power (see 

Chapter 7, section 7.5.2.1).   
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Findings of this study also indicate external auditors employing a coping strategy in 

dealing with the politics of the day. Extant literature shows that SAIs tends to adopt 

certain coping strategies when faced with dilemmas in their statutory obligation of 

conducting various audits (Schwartz, 1999). Exploring coping strategies adopted by SAIs 

in dealing with the dilemma of effectiveness audit, Schwartz (1999, pp. 522, 523) found 

SAIs using coping strategies like ‘escaping’, ‘denial’, ‘camouflaging’ and ‘tinkering’. In 

the current study, external auditors attempted to ‘align’ political influences with 

professional requirements (see Chapter 7, section 7.5.2.2). 

8.4 Chapter Summary and Conclusions 

This chapter has achieved two objectives; first, it has reflected the emergent theory 

through the eyes of Habermas’ TCA and his colonisation thesis, and second, it has 

substantiated and integrated the emergent theory with the extant empirical literature in 

public sector accounting and auditing. 

In summary, the Habermasian conceptualisation has provided a meaningful framework 

for extending the interpretation of the emergent theory. The main thesis of the emergent 

theory is that colonising tendencies influenced PSA in Tanzania, which necessitated a 

managing response from the government and external auditors. The objective of this 

study was not to historically trace the evolvement of these colonising tendencies in PSA, 

but to highlight and interpret their existence. 

In achieving this reflection and extension, it is shown that the emergent theory provides 

additional field-based findings that external auditing and  accounting practices in general 

are ‘highly situated in the context of human interests’ (Arrington and Puxty, 1991, p. 31). 

This study also shows that the balance of power among actors involved in PSA helps us 

to understand which of society’s group interests PSA is more likely serve. Finally, the 

emergent theory reveals the existing limitations and distortions in PSA as a 

communicative action. 
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CHAPTER NINE 

CONTRIBUTIONS AND CONCLUSIONS 

9.1 Introduction 

This chapter provides a general summary for this thesis. It draws from other chapters in 

order to summarise key contributions of this research and conclude the study. The 

discussion of contributions falls within three broad areas, which are theoretical from the 

emergent theory, methodological from the adopted research strategy, and practical in 

terms of recommendations relevant to Tanzania PSA. The chapter concludes the study by 

presenting a summary of the research, highlighting the study’s limitations and 

recommending potential areas for future research in PSA.    

9.2 Theoretical Contributions from the Emergent Theory 

This study investigated the phenomenon of PSA in Tanzania. In this respect, it has made 

three theoretical contributions as follows: 

First, the study is one among few that have attempted to investigate the phenomenon of 

PSA in a developing country (for example Daudi, 2007; Santiso, 2007; Dwiputrianti, 

2011; Akhidime and Izedonmi, 2013; Otalor and Eiya, 2013). Generally there have been 

calls for more studies in this area (see Humphrey and Moizer, 1990; Kirkham, 1992; 

Power, 2003a; Leung, White and Cooper, 2011), and this work is a response to these 

calls. Therefore, the research contributes towards understanding the grounded meanings 

and contextual influences that, arguably, drive the practice of PSA in a developing 

country context. 

Second, this research demonstrates the role of power relations in influencing professional 

practices like PSA. Using Wickramasinghe’s (2006) concept of power as it relates to 

accounting, this study found the existence of both the ‘power-of-PSA’ and the ‘power-

over-PSA’ at work in a developing country setting. On one hand, research findings 

indicate the presence of the power-of-PSA employed by the government to influence 

public perceptions on the financial and operational affairs of PSEs. The power-of-PSA 

also ‘strengthened’ or ‘weakened’ Tanzania’s ability to secure foreign funds if external 

audit opinions on relevant reports were ‘favourable’ or ‘adverse’, respectively. On the 
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other hand, existing conflicting institutional arrangements and imbalances in power 

relations resulted in the more powerful actors influencing PSA (i.e. power-over-PSA). 

The emergent theory supports and illustrates that PSA, like other accounting 

technologies, ‘cannot be separated from the formation and exercise of power in 

organisations and society’(Baxter and Chua, 2003, p. 104). Furthermore, research 

findings highlight, and lend support to the fact that PSA in a developing country plays a 

stabilizing role, and helps to sustain the status quo (see Goddard, 2002; Alawattage and 

Wickramasinghe, 2008). 

Third, the process of unravelling the complexity of power relations and their implications 

in a society’s systems is generally a challenge; and more so when a research project is 

limited in both time and space as was the case with this PhD study. However, the 

researcher has attempted to engage with this challenge by adopting a critically inclined 

GTM to build a substantive critical GT of PSA in a developing country context. Given 

the existing imbalances in power relations between actors in Tanzania’s public sector, the 

study shows PSA experiencing colonising tendencies. In this respect the study contributes 

to Habermas’ (1987) colonisation thesis in two ways; first, by providing field-based 

empirical evidence of the existence of the colonisation phenomenon in which 

professional practices like PSA operate and are influenced by it, and second, by 

demonstrating participants’ responses to the colonisation phenomenon.  

Using field-based data to examine and describe the nature and the extent of colonising 

tendencies existing in Tanzania’s public sector (see Chapter 8, section 8.2.3), the 

emergent theory supports Habermas’ perspective that the evolving differentiation and 

separation of the societal lifeworld and societal systems creates difficulties for steering 

institutions like the NAOT. Critical accounting researchers adopting the TCA (Habermas, 

1984; 1987) show how accounting and auditing systems can shape the thinking and 

actions of organisational actors (see, for example, Broadbent, Laughlin and Read, 1991; 

Broadbent, Gill and Laughlin, 2008;  and Broadbent, Gallop and Laughlin, 2010). This 

study shows that in their strengths (i.e. accounting and auditing systems ability to 

influence actors thinking and actions) one can also find their vulnerability to colonising 

tendencies as those actors with more power in society strategically utilise the systems for 

‘own’ strategic ends.  This study contributes to the literature on colonisation thesis by 

illustrating how auditor-participants exhibited a contradiction in their understanding of 
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what was their role in the public sector. For example, while they addressed themselves as 

members of a steering institution (i.e. the NAOT) with power and the objective of 

enhancing accountability and performance in PSE, they also indicated and impliedly 

surrendered that their ‘professional lifeworld’ did not match the more influential ‘political 

lifeworld’ of the government.  

In addition, this study has gone further and demonstrated participants’ responses to the 

phenomenon of colonisation (see Chapter 8, section 8.3.6). The emergent theory indicates 

that external auditors were responding to concerns of those in positions of power, 

particularly influential ruling politicians and public officials; in Habermas’ (1987) 

terminology, the concerns of the micro lifeworld of the government. Faced with the 

contradiction of either serving government strategic interests or public interests, external 

auditors appeared to side more with the earlier interests, those of the government. 

Literature supports the observation that external auditors were more likely to advance 

government interests than public interests if the two were in conflict (for example, Neu, 

1991; Power, 1997; Neu, Everett and Rahaman, 2013). This study found the main 

external auditors’ response to colonisation was to portray external auditors as ‘champions 

of multiple roles’ while at times selectively emphasising particular roles over others. 

They were also involved in managing the relationship between them and their auditees.    

In concluding the theoretical contributions, making sense of the emergent theory from a 

substantive area in this study was extended through the lens of Habermas’ (1987) societal 

(macro) level colonisation thesis. Therefore, the research provide additional evidence that 

this macro-level theory can be used to interpret and make sense of a micro-level 

phenomenon like PSA. The research also illustrates that while macro-level influences on 

PSA may be significant, individual actors will normally assess their respective situations 

and act in their own self-interest as much as possible. 

9.3 Methodological Contributions from the Research Strategy 

This study makes three methodological contributions. The research contributes to 

naturalistic research approaches in accounting and auditing and the accommodation of 

CT in GTM. The study has also shown the relevance of critical accounting and auditing 

research in developing countries. The following subsections discuss each of these 

contributions. 
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9.3.1 Contribution to Interpretive Research in Accounting and Auditing 

Since Tomkins and Groves’ (1983) general call for accounting researchers to free 

themselves from natural sciences-dominated research methodologies, there has been no 

shortage of such calls urging accounting researchers to adopt interpretive research 

approaches (for example Chua, 1986; Hopper, Storey and Willmott, 1987; Covaleski and 

Dirsmith, 1990; Broadbent and Guthrie, 1992; Baker and Bettner, 1997; Baxter and 

Chua, 2003; Parker, 2008). Parker (2008) stated: 

(...) Interpretive researchers are advised to avoid emulating characteristics of the positivist 

research community and to meet the challenge of going beyond critique to policy and 

practice engagement. ... a celebration and building of theoretical and methodological 

pluralism in the interpretive research community, focussing upon process, context and the 

embracing of complexity ... challenged to continue seeking the new and the risky ... retaining 

a commitment to understanding, change and making a difference (Parker, 2008, p. 909). 

In addition to the above more general calls, there have also been specific calls for 

research in auditing. Existing literature indicates that most auditing studies have been 

adopting documentary and historical analysis of events, surveys, experimental 

psychology and analytical economics (see Pentland, 2000; Power, 2003a; Humphrey, 

2008; Goddard, 2010). Power (2003a, p. 380) argued that ‘There is very little of what is 

now called “field work” in auditing’. On this subject Hopwood (1998) commented:   

(...) If research is to be meaningful in the modem era the world view of the research 

community must change. The commercialism of the audit industry must be acknowledged. 

Rather than taking professional claims for granted, the ways in which they are sustained 

must be investigated, as should their consequences (Hopwood, 1998, p. 516). 

Although the above comment mainly refers to auditing research in the private sector 

context, the same situation can be argued with regard to public sector audit research (See, 

for example, Broadbent and Guthrie, 1992; 2008; Goddard, 2010). 

In response, therefore, this research contributes to the literature on auditing studies which 

have adopted an interpretive approach that does not assume a neutral position in their 

sense making (for example Kirkham, 1992; Mills and Bettner, 1992; Radcliffe, 1999). 

Specifically the research strategy for this study employed  GTM as an interpretive 
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approach in collecting, organising and analysing field data, but also strategically 

incorporated elements of critical thinking in the questioning and interpretation of the 

researched phenomenon (Jönsson and Macintosh, 1997; Dey, 2002; Kushner and 

Morrow, 2003; Gibson, 2007). Inspired by Laughlin’s (1995; 2004; 2007) three 

dimensions/assumptions that researchers should consider in choosing  how to approach a 

research process, this study adopted a theoretical (ontology and epistemology), 

methodological (human nature and methodology), and change position that favoured a 

MRT (see Appendix 5). The adoption of a MRT in this study is illustrated in three ways.  

First, the research took the position that PSA as a social phenomenon has general (albeit 

partially empirical) patterns, which construct the existing (past and present) knowledge. 

These are ‘skeletal’ explanations independent of the researcher’s observation and provide 

tentative (‘middle range’/‘provisional’) prior theories (Laughlin, 1995; 2004). The aim 

then was to ‘flesh out’ these ‘skeletal’ patterns by collecting and analysing field-based 

data through observation, interviews and documentary review. An example of a skeletal 

explanation is PSA being one of the societal steering mechanisms intended to steer other 

social organisations in the direction consistent with the societal lifeworld. Certain real 

properties in PSA like institutionalised rules and routines exemplify another skeletal 

explanation, which exists outside of the participants’ perceptions. 

Second, to achieve the ‘fleshing out’, a methodological approach that requires the 

‘innovation that human subjectivity can bring albeit in a way which is not totally left to 

the observers to specify in actual situations’ was adopted (Laughlin, 2004, p. 273). 

Laughlin (2004; 2007) argued that subjectivity and structured formality can meaningfully 

be used together in engaging skeletal theories with empirical data. In addition, Laughlin 

(2004, p. 274) argued that ‘an assumption on structured subjectivity could lead to a 

number of alternative methodological frameworks’. In the current study, the 

implementation of a GTM allowed for structured human subjective innovation in the 

research process. The GTM version adopted for this study was ‘not restrictively 

prescriptive’ but provided relatively specific procedures for gathering, organising and 

analysing field data (Parker and Roffey, 1997, p. 223). For example, while the researcher 

determined the initial focal research issues, new issues raised by participants in 

interviews were taken forward to the next stage of data collection and analysis. In 
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addition, the GTM coding and theory development techniques and procedures provided 

structured means of data collection and analysis. 

Finally, a change dimension aimed to move the researcher from a purely interpretive 

position with its neutrality assumption to a critical assessment of the phenomenon under 

investigation. According to Laughlin (1995), introducing an element of change requires 

the researcher to have clear intent to question the value or otherwise of maintaining the 

status quo, and whether or not to do something to change the phenomenon being 

investigated. In this regard MRT researchers ‘are more strategic in their attitude to 

change – open to maintaining certain aspects of current functioning but also open to 

challenging the status quo’ (Laughlin, 1995, p. 68)97. While effectively doing something 

to change the phenomenon of PSA in Tanzania was practically remote within the remit of 

this study, the researcher had a clear strategy to question the value of maintaining the 

status quo of Tanzania’s PSA. In order to implement the change dimension, the study 

employed a strategic accommodation of CT in two ways. First, data collection and 

analysis adopted general critical questions in interviewing participants.  Second, 

extending the emergent theory by specifically using elements of HCT as a lens through 

which interpretively field gained understanding was challenged and further amplified 

(Gibson, 2007; Locke, 2007). 

9.3.2 Accommodating CT in GTM 

Another contribution this study makes to methodological literature is the design and 

implementation of a research approach that accommodates CT in GTM (see Chapter 4, 

Section 4.4). Following Burrell and Morgan’s (1979) framework for the analysis of social 

theory, the accommodation of CT in a study that uses GTM can arguably be viewed as 

one version of a range of cross-paradigmatic approaches.  

The extant literature is full of arguments for or against cross-paradigmatic approaches, 

highlighting their strengths and limitations to the research community and the society in 

general. The general trend, however, is in favour of more cross-paradigm research 

approaches in accounting (see Modell, 2005; 2009; 2013; Hopper and Hoque, 2006; 

97 Broadbent and Laughlin (1997, p. 625) present this argument in this way – ‘a “middle range” attitude to 
change is strategic in that it will seek to challenge the status quo, but does not necessarily desire change in 
all situations’. 
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Brown and Brignall, 2007; Davila and Oyon, 2008; Locke and Lowe, 2008; Lukka, 2010; 

and Jacobs, 2012). One argument for such approaches is their ability to improve the 

public sector accounting agenda as argued by Goddard (2010) in the following quote: 

(...) another possibility for extending public sector accounting research lies in the emerging 

interest in the broader accounting research community, in combining theories, 

methodologies and methods across paradigms, to enhance the research agenda (Goddard, 

2010, p. 76). 

This research is a practical example of an approach which allowed the researcher to 

incorporate an emphasis on intentional change into the discussion (by adopting CT), but 

subject to understanding (by implementing GTM) (Laughlin, 1995; Gibson, 2007). The 

approach uses multiple sources of data regarding the position and the role of PSA in 

Tanzania. Through their response to interpretive questions, the researcher allowed 

participants to interpret their lived experiences of what was going on in Tanzania’s PSA.  

However, the researcher also included a strategic introduction of critical questions to 

encourage respondents to reflect on their responses to interpretive questions98. 

Critical questions aimed to reveal critical issues related to asymmetrical power relations 

between organisational actors, divisions in participants’ interests, and conflicts and 

inequality that could offer the potential for radical change. Because of false 

consciousness and distorted communication, these critical issues would otherwise be 

taken for granted by participants in their responses or the researcher when interpreting 

interviewees’ responses or other sources of data. According to Jönsson and Macintosh 

(1997, p. 375) critical questions aim to ‘induce the agents in the social system to engage 

in self-reflection and re-evaluation of the conditions of their social existence’. Field 

interactions in this study between the researcher and the researched allowed for this self-

reflection and re-evaluation to take place. 

Based on MRT (Laughlin, 1995; 2004; 2007), and arguments for accommodating CT in 

GTM (for example Kushner and Morrow, 2003; Gibson, 2007) and ethnography (for 

example Putnam et al., 1993; Jönsson and Macintosh, 1997; Dey, 2002) the 

accommodation of CT in GTM in the current study was achieved in two main ways. The 

98 See Appendix 4 for a list of interpretive and critical questions that guided the questioning of the 
researched.   
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first way was the formulation of critical questions and critically extending the emergent 

theory. Early data collection in the field employed the formulation and asking of general 

tentative critical questions. Subsequently the study adopted a specific CT (i.e. HCT). The 

aim of the adoption of HCT was to extend the interpretation of the emergent theory into a 

broader social theory (see Chapter 8, section 8.2). 

The second way was in the timing of critical questioning. The field questioning strategy 

first sought responses to interpretive questions, followed by critical questions. The timing 

of critical questioning was in three forms – between field visits, between interviews and 

within single interviews. In field visit 1 and the early part of field visit 2, the focus was 

on interpretive questions. Strategic use of both types of questions took place during the 

latter part of field visit 2 and over the entire field visits 3 and 4. For example, there were 

instances where a critical question followed an interpretive question within the same 

interview session, while in other instances a response to an interpretive question in one 

interview session was following by a critical question in a subsequent interview session. 

Critical questioning was not restricted to formal interviews only. The researcher used 

other data sources like spontaneous conversions with participants, observation, news 

media and review of documents to find answers to critical questions. In addition, constant 

comparison was employed at all stages of data collection and analysis. Constant 

comparison involved ‘... back and forth interplay with data to ensure that theoretical 

interpretations are continuously grounded in, but not imposed on, the data’ (Kushner and 

Morrow, 2003, p. 31). 

9.3.3 Critical Accounting Research in Developing Countries’ Public Sector 

Looking at the economic and socio-political turbulences facing the world today, it is fair 

for researchers to argue for a more critical position in designing or selecting research 

approaches to studying social phenomena. Kincheloe and Mclaren (2002) supported this 

view in the following quote:   

(...) We can be against CT or for it, but, especially at the present historical juncture, we 

cannot be without it. Indeed qualitative research that frames its purpose in the context of 

critical theoretical concerns still produces, in our view, undeniably dangerous knowledge, 

the kind of information and insight that upsets institutions and threatens to over-turn 

sovereign regimes of truth (Kincheloe and Mclaren, 2002, p. 87).    
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The critical approach argument is even stronger when the research is in a developing 

country context, where exploitative relations because of asymmetrical power relations, 

distorted communication and false consciousness are common phenomena. Apart from 

internal challenges, internationally, developing countries face global influences from their 

more powerful counterparts in the developed world. Problems of colonial legacy, poor 

governance systems and the continuing imbalances in power relations between 

developing and developed countries add to the challenges and complexity as developing 

countries attempt to improve their economies. All these make critical accounting and 

auditing research in developing countries particularly relevant, and this study is a 

practical example of this research direction.    

Another issue worth noting is the credibility of the accounting and auditing profession. 

While in the developed world the profession is currently facing increasing credibility 

challenges than ever before, it is fair to argue for a more critical view of how the 

profession is conducting itself in developing countries. In addition, the tendency to 

perceive and accept that developing countries’ adoption of governance and accountability 

mechanisms (accounting and auditing are good examples) from developing countries as 

synonymous to improvement in governance and accountability is an issue of concern to 

critical researchers. The mimicking of these governance controls and monitoring 

mechanisms without regard for contextual factors (e.g. social, political, and cultural) in 

the respective countries may render these mechanisms irrelevant. 

It is now more than three decades since it was first suggested that the public sector was 

fertile ground for  accounting research (Perrin, 1981; Lapsley, 1988), and also an area 

which  critical and interpretive studies can thrive (Broadbent and Guthrie, 1992; 2008). 

To date, the  call for more  critical and interpretive studies in public sector accounting and 

auditing is still relevant (Goddard, 2010). Initially, the key issue cited as opening 

opportunities for research in the public sector, and emphasis on critical and interpretive 

approaches, was the ‘complexity of the public sector’ (Lapsley, 1988, p. 21). For the 

public sector in developing countries, the complexity is not only because of the nature of 

that sector compared to the private sector, or the changing nature of the public sector 

itself, but also because of the problems highlighted in preceding paragraphs of this 

subsection.  
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Accounting and auditing are essential aspects of the governance fabric in most 

economies. It is claimed, for example, that public sector accounting and auditing can play 

- and in some cases is already playing - an important role in alleviating poverty in 

developing countries through ‘effective allocation of resources’ (see Rahaman, 2009; 

2010; Goddard, 2010; Adhikari, Kuruppu and Matilal, 2013). The good news about 

public sector accounting and auditing as indicated by some extant literature is just one 

part of the story. Some extant literature also reveal bad news in terms of significant 

limitations faced by the attempts of the accounting profession to deliver the desired 

results (Baker and Bettner, 1997; Bush and Maltby, 2004). 

The preceding paragraphs indicate that the relevance of critical approaches to the study of 

accounting and auditing in developing countries’ public sector cannot be over-

emphasised. However, the paucity of these studies in developing countries is also evident 

(see Goddard, 2010; Rahaman, 2010). This study, therefore, has responded to calls and 

the need for more critical studies in developing countries. Adopting a critically inclined 

interpretive approach, this study has contributed to the ongoing attempts by critical 

researchers to unveil colonising values, social orders and practices that work to sustain 

legitimising myths and to mask conflicts in developing countries.  

9.4 Contributions to PSA in Tanzania – recommendations for change 

This study has investigated PSA in Tanzania, and sought to understand the nature of this 

function and the role it plays in the management of Tanzania PSE. The results of this 

study suggest that there are tendencies to colonise PSA in Tanzania (see chapter 7). 

Despite colonising tendencies in Tanzania PSA that this study illuminated, PSA still has 

the potentials to contribute towards enhancing accountability, improved performance and 

the fight against corruption in PSE (see, for example,  Rahaman, 2009). 

Drawing from themes that emerged from this study, this section contributes to the debate 

of how to enhance the realization of PSA potentials in Tanzania by making certain 

recommendations. The recommendations discussed here may also be relevant to other 

developing countries (and possibly developed countries) where PSA faces relatively the 

same public sector conditions as in Tanzania. The section discusses practical and policy 

recommendations relevant to the NAOT, the parliament, and the GoT. The 

recommendations are relevant to the NAOT as the practicing institution, and the 
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parliament and the GoT as the main institutions responsible for creating an appropriate 

legal and institutional environment for PSA. Overall, these recommendations are 

consistent with study findings in other developing countries. For example it has been 

found that reforms and effectiveness of SAIs in developing countries is very much 

dependent on existing institutional arrangements, politics and the prevailing public 

administration culture (Santiso, 2007).   

9.4.1 Establishing Effective Relationship – NAOT and Public Representatives 

The central phenomenon observed in this study was managing colonising tendencies in 

PSA. It was a participants’ response to conflicting institutional arrangements and 

imbalances in power relations between the NAOT, the government, and public 

representative bodies at the national (i.e. parliament) and local (i.e. councillors) levels 

(see chapter 7, section 7.3). In order to improve NAOT contribution to performance, 

accountability and the fight against corruption in Tanzania PSE, the recommendation is to 

establish stronger and supportive institutional arrangements than they currently exist. 

This will potentially liberate PSA from colonising tendencies. This means a more 

effective working relationship between the NAOT, public representatives and other 

national law enforcement institutions. This subsection discusses the working relationship 

between the NAOT and public representatives. The next subsection 9.4.2 discusses the 

working relationship between the NAOT and other law enforcement institutions.  

Unsatisfactory implementation of CAGT recommendations is a long time problem in 

Tanzania PSA (Tanzania, 2012). Addressing the issue of non-implementation of CAGT 

recommendations is critical in ensuring NAOT existence is valuable to the public and 

taxpayers in particular. In addition, it will help to motivate external auditors to ‘act more 

for public interest’ than working to ‘manage colonising tendencies’. For example, one 

factor cited for auditors’ low morale to act in the public interest was the lack of 

government executives’ decisive measures to execute CAGT recommendations and 

parliament’s lenience in holding government executives accountable.  

This study shows that the relationship between the NAOT and the parliament has not 

been very effective, and is characterised with blame games in which each side is blaming 

the other side for jeopardising their respective roles. There are recent incidents involving 

the NAOT and the parliament, which are exemplars of the rather common conflicting 
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relationship between the two institutions. Recently the parliament had to establish a 

parliamentary select committee to investigate an issue the NAOT had already 

investigated through a special audit, which the parliament did not accept its findings and 

the way the CAGT handled the investigation (see Appendix 13). In another instance, the 

speaker of the parliament controversially dissolved the POAC. The CAGT challenged the 

decision as weakening the fight against corruption and embezzlement in public 

corporations (Makoye, 2013; CAGT, 2013b). However, CAGT’s concluded that the 

decision did not affect NAOT’s independence (CAGT, 2013b, p. 26). The decision to 

dissolve the POAC may not have necessarily amounted to less independence to the 

CAGT, but it is fair to argue that the decision reduced the strength of PSA to influence 

changes in PSE. The formation of the POAC in 2008 was a parliament response to the 

CAGT’s recommendations, with the aim to combat corruption and embezzlement in 

public corporations. The aim, which the CAGT himself agrees is still relevant today 

(CAGT, 2013b).  

This study strongly argues that any expected contributions from PSA as asserted in 

official documents and proudly proclaimed by politicians, the government, and the 

NAOT, will not be realised unless an effective relationship between the NAOT and 

public representatives is established. The strengthening of the NAOT-parliament 

relationship may involve, for example, giving the parliament the power to appoint or at 

least approve the appointment of the CAGT, and making the CAGT directly responsible 

to parliament. Currently the CAGT appointment is the sole responsibility of the President 

and the CAGT is constitutionally required to present all audit reports to the President 

before tabling them to the parliament99. Although this arrangement ‘expectedly’ appeared 

to some of the top-ranked external auditors as without any problem, a critical analysis of 

the field data indicates this to be one of the key features of conflicting institutional 

arrangements that ‘embraces’ the observed colonising tendencies in Tanzania PSA. 

The above arguments and recommendations on the relationship between the NAOT and 

the parliament, also apply to the relationship external auditors and public representatives 

at the local council level. At the visited LGA, councillors appreciated the role of the 

NAOT but indicated their concern on the closeness between the NAOT and LGA 

99 The on-going constitutional review process may result into changes in the CAGT appointment procedure 
(see section 8.2.3, footnote no. 95). 
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executives and central government failure to hold LGA executives accountable after 

adverse audit reports. This study does not aim to exhaust all avenues available in 

enhancing the relationship between the NAOT and public representatives in Tanzania, 

but has attempted to highlight some of the key areas for potential improvements. 

9.4.2 Working-Relationship – NAOT and Law Enforcement Institutions 

External auditors’ contribution to issues of accountability, performance, and the fight 

against corruption in PSE is also very much dependent on NAOT’s relationship with 

country’s law enforcement institutions. Law enforcement institutions include courts, anti-

corruption units, the police force, other oversight and regulatory agencies. Therefore, a 

closer working relationship between the NAOT and these institutions is another area for 

further potential improvements. In addition, improving the effectiveness of law 

enforcement institutions is as important as enhancing the relationship between the NAOT 

and these law enforcement institutions.  

Field evidence in this study indicated the working together, of the NAOT and other key 

law enforcement institutions in Tanzania, was still a problem. Despite the fact that in 

recent years many law enforcement institutions have emerged in Tanzania, their 

independence, effectiveness and the working relationship between each other have been 

lacking (Hydén and Mmuya, 2008; Hoffman, 2011). The same problem existed in the 

relationship between the parliament and law enforcement institutions (see chapter 6, 

section 6.3.9). As a result, the efforts to enhance transparency through PSA have arguably 

been very insignificant in their impact on accountability, performance and the fight 

against corruption in PSE.  

This study agrees with Hoffman (2011) analysis of the reasons for failure of increased 

financial transparency to achieve greater financial accountability. He points to 

institutional design flaws that were initiated and subsequently supported by ‘an 

entrenched political and economic oligarchy governing Tanzania that is deeply content 

with the status quo as they are the prime beneficiaries of it’ (Hoffman, 2011, p. 44). 

These law enforcement institutions were established without real enforcement powers 

and many of them are ‘politically compromised because they fall under the office of the 

president’ (Hoffman, 2011, p. 41)  
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Therefore, this study recommends purposive efforts to correct the highlighted limitations 

in the independence, capacity constraints and deficiencies in the working relationship 

between the NAOT and relevant law enforcement institutions. As indicated above, the 

recommended enhancement of the working relationship between the NAOT and other 

law enforcement institutions will first require radical change in the political context. 

Either this means, the existing political elites moves in the direction of changing the 

status quo, or the public decide to initiate the required changes the ‘hard way’ through 

elections and other possible democratic means.  

9.4.3 Improving Working Conditions of Field-Based External Auditors 

The operational capacity at the NAOT has been improving over the last ten years. 

Examples of improvements include the enactment of the PAA2008, acquisition of new 

office buildings, training and recruitment, and NAOT’s cooperation with international 

professional organisations like the INTOSAI. This study suggests further improvements 

in working conditions of field-based external auditors (this subsection) and 

contextualising the adoption of foreign audit models (subsection 9.4.4). 

Working with low-ranked external auditors in the field provided the researcher with an 

insight into their real world as they interacted with auditees. Despite professional audit 

standards and codes of conduct, auditors’ personal assessment of the situation they were 

operating influenced their efforts in achieving NAOT’s objectives. They appeared to 

assess the objectives of PSA, the environment in which they were operating, and whether 

they were able to achieve the objectives. They then assessed the implications to their 

daily lives as individuals if they truly decided to perform their responsibilities to achieve 

these objectives. In addition, the lack of parity in compensation and working conditions 

between field-based auditors and auditees was also critical. The following quote from a 

low-ranked field-based auditor indicates the support for the above argument: 

(...) our work pay is very low, and I expect to raise my income during external audit 

engagements through travel allowances. If I am assigned to audit a project worth Tshs. 500 

million, and the people you are auditing have stolen Tshs. 50 million, and now they tell you 

that ‘we are going to give you Tshs. 1 million’, ooh, you know, I cannot say no to such 

amount of money, can you? [Junuba: NAOT-CG1-L auditor, June 2010, Q17:11] 
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Faced with political influences, low expectation of their efforts resulting into genuine 

output, and some of their operational expenses paid by auditees (e.g. a ministry) in some 

instances, field-based auditors appeared more likely to behave in the manner highlighted 

in the quote above. Further improvement of job compensation and working conditions of 

these field-based auditors may limit colonising tendencies and defeat the purpose of 

strategic interactions between external auditors and auditees (e.g. compromising and 

colluding for self-interests). In addition, this thesis argues that improving job 

compensation and working conditions should go together with raising auditors’ 

expectations that their efforts are worthwhile. Raising auditors’ expectations that their 

efforts will have impact in PSE accountability and performance arguably includes 

resolving the existing conflicting institutional arrangements and imbalances in power 

relations as discussed in subsections 9.4.1-2.  

9.4.4 Contextualising the Adoption of International Audit Models 

The NAOT exhibited a drive to meet the requirements of international professional 

institutions (i.e. INTOSAI, AFROSAI, AFROSAI-E, and IFAC). Participants perceived 

NAOT’s association with these institutions as an important step towards enhancing the 

contribution of PSA in PSE. While this view may hold some truth, a wholesale and an 

uncritical commitment to this kind of thinking is arguably problematic in two ways. 

First, this view supports the ongoing globalisation agenda where harmonisation of 

accounting/auditing standards and regulations is an important process (see, for example,  

Combs, Samy and Myachina, 2013; Osei-Afoakwa and Asare, 2013). For a public sector, 

globalisation arguably implies aiming to achieve universal standards of governance and 

financial accountability. In essence, the globalisation agenda has a ‘one-fits all’ 

philosophy as one of its key elements. This philosophy fails to appreciate the variations in 

historical, political, cultural, social and economical contexts of respective countries (see, 

for example, Adhikari, Kuruppu and Matilal, 2013; Combs, Samy and Myachina, 2013). 

Second, the interests of these international institutions may not always coincide with 

national or local interests. Therefore, they may not necessarily promote standards, codes 

of conduct, and regulations that meet the local context and demands. For example SAIs 

have increasingly (and in the authors view, correctly) been viewed as institutions that can 

play an important role in the fight against corruption in developing countries (see, for 
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example, Everett, Neu and Rahaman, 2007; Rahaman, 2009; 2010). The intensity and 

approaches needed for an effective fight against corruption at a national level may not 

necessarily be part of these international organisations’ agenda. 

Therefore, this study recommends the national accounting and auditing profession to aim 

at contextualising accounting and auditing standards instead of increasingly becoming 

dependent on international harmonisation and uncritical wholesale commitment to 

following these international organisations’ agenda. Even if developing ‘new standards’ 

may appear redundant and costly, the adopted standards can be contextualised. In one of 

the interviews with a low-ranked external auditor at the visited LGA, the interviewee 

challenged the adoption of auditing practices at the NAOT in the following quote: 

[...] When we as a country decided to modernise our PSA, we ended up ... completely 

discarding everything about the old approach ... we have left behind a lot of standards and 

regulations that were relevant, and adopted mostly those which are not relevant to the 

Tanzania context [Mayoga: NAOT-LGA-M auditor, May 2010, Q8:6].  

In order to enhance the realisation of the NAOT’s contribution to accountability, 

performance and the fight against corruption in Tanzania PSE, the functioning of the 

NAOT should cater for the needs of the local society. Instead of simply striving to meet 

the demands as imposed by international organisations, this study recommends a 

balanced approach to joining the global professional community. This may mean 

contextual conditions and local demands driving the development of Tanzania’s public 

sector accounting/auditing. This approach will arguably help to enhance the relevance of 

PSA ‘supremacy’. Enhanced relevance here implies the NAOT becoming less neutral and 

more proactive on matters of public interest than being a victim of colonisation and a tool 

to mask inequality and exploitation of the public by those in power. 
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9.5 Concluding the Study 

This final section concludes the study. It presents the overall summary of the research, 

discusses the limitations of the study and recommends areas for future research.   

9.5.1 The Research Summary 

Generally, PSA has increasingly been associated with other roles that did not traditionally 

fall within  its remit; for example, sustainable development (Nagy, Gal and Veha, 2012), 

dealing with the consequences of financial and economic crises (Nagy, 2012) and direct 

involvement in the fight against corruption in governments (Rahaman, 2009). Arguably, 

the emphasis on PSA will continue because of governments’ attempts to show their 

citizens that public interests matter. SAIs are enshrined in most countries’ laws mainly 

because of their claim to independence, professionalism and probity in applying PSA to 

influence PSEs. However, as a social phenomenon, PSA is itself a subject of overt and 

covert social influences.   

In summary, using NAOT as a case study, this research contributes to the debate on the 

role of PSA in three main ways. First, the research has highlighted the contextual 

conditions that acted as a source of observed colonising tendencies in Tanzania PSA. 

Second, the research presents the emergence of a phenomenon of managing colonising 

tendencies in PSA through strategic actions and reactions of participants and their 

respective institutions. The strategic actions described in this study include those from the 

government as the main public sector auditee and external auditors as individuals and as 

an institution. Third, the research discussed the consequences of managing colonising 

tendencies, which were growing public interest in PSA, obscured subordination of PSA, 

and PSA contributing to cosmetic accountability. 

In terms of colonising tendencies in PSA, the research has extended the existing 

knowledge on the influence of contextual conditions to professional practices. In the 

current study, the observed colonising tendencies emanated from both the immediate 

conditions and the broader contexts. The immediate conditions comprised conflicting 

institutional arrangements and imbalances in power relations between external auditors, 

government executives and public representatives. For example, while the overseeing of 

the implementation of the CAGT’s recommendations by a municipal director in a LGA 
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was the obligation of the councillors, they did not have the controlling power over the 

municipal director. In this context, PSA was subjected to colonising tendencies. 

The broader context comprised an embedded culture of corruption and secrets, and 

international influences in terms of dependency on foreign finances and mimicking 

foreign models. In terms of corruption, for example, most participants had the opinion 

that the public, for some reasons, have learned to accommodate rather than confront 

corruption. The culture of corruption created a context in which managing NAOT’s 

appearance and promoting PSA became a paramount concern for the government. Given 

conflicting institutional arrangements and imbalances in power relations, efforts to 

promote PSA were arguably more for legitimation purposes than real changes in the 

audited PSEs.  

In managing colonising tendencies, the observed government strategies were managing 

NAOT appearance (emphasising the constitutional role of the NAOT, politicising PSA 

and showing efforts made to improve the NAOT) and exploiting PSA legitimising 

features (harnessing the link between PSA and foreign financing and reliance on public 

trust in the NAOT). For external auditors the observed strategies were managing 

relationships with auditees (blame avoiding, compromising, colluding for self-interests 

and struggling for power) and managing the complexities of PSA roles (accommodating a 

multiplicity of roles, strategic redefinition of obligations and coping with politics of the 

day). These strategies enabled the GoT and the NAOT to achieve two notable goals. The 

GoT was able to benefit from the reassurance brought by legitimisation features of PSA 

and the NAOT was able to deal with colonising tendencies in ways that were not 

significantly critical of the government of the day. 

Managing colonising tendencies in PSA created ‘forced legitimacy’ where imbalances in 

power relations were legitimised through colonised PSA. In essence, the current study 

shows that the role of PSA was more about ‘absorbing’ potential criticisms that may have 

been directed to the government of the day, rather than effectively criticise and bring 

desired change in the public sector. The observed legitimised imbalances in power 

relations during fieldwork were between the visited ministries (CG-2 and CG-1), the 

central government and the LGA, LGA executives and councillors, and the government 

and the parliament. Another ‘forced legitimacy’ was observed in the legitimisation of 
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financial relations. For example, PSA provided the ‘desired levels of comfort’ for the 

government’s financial affairs in order to meet the requirements of the international 

financing community. This study challenges the claim that PSA in Tanzania contributes 

to enhanced accountability, improved performance and the fight against corruption in 

PSEs. Indeed, field evidence indicates that the emphasis was to exploit PSA for external 

legitimacy rather than achieving internal accountability. For example, while PSA 

appeared to be effective in attracting legitimacy for foreign funding purposes, less 

realisation of internal public accountability was notable. This was indicated by the 

contrast between the high levels of NAOT acceptability internationally and the observed 

poor record in holding government executives accountable as a result of adverse reports, 

from general and special audits, published by the NAOT year after year.     

The study identifies several consequences of managing colonising tendencies in PSA. 

The consequences were obscured subordination of PSA as indicated by consistent weak 

implementation of the CAGT’s recommendations and poor recognition of PSA findings. 

The ambiguous nature of the role played by PSA in Tanzania’s PSEs was further 

evidence of this obscured subordination of PSA. This is consistent with the extant 

literature which explains the way social and institutional forces reject the significance of 

accounting and auditing and render these professional practices powerless (Markus and 

Pfeffer, 1983; Scapens and Roberts, 1993; Wickramasinghe, 2006). Issues identified as 

subordinating accounting and auditing, which are relevant to this study, include 

bureaucracy (Wickramasinghe, Hopper and Rathnasiri, 2004), culture and traditions 

(Wickramasinghe and Hopper, 2005), and state politics (Uddin and Hopper, 2001). 

Wickramasinghe (2006, p. 353) added that ‘culture and politics can be much more 

prevalent in developing countries where capitalism has not yet been fully developed’. 

Other consequences were PSA contributing to cosmetic accountability and growing 

public interest in PSA. Cosmetic accountability was a combination of patchy 

accountability and the prevailing fear of PSA among the auditees. Patchy accountability 

is a phenomenon where holding PSEs’ executives accountable for their actions was 

unpredictable, varying across people, place and time (see Chapter 7, subsection 7.6.2.1). 

Another property of cosmetic accountability was the auditees’ tendency to fear PSA and 

attempting to ‘get it correct with the external auditors without necessarily becoming 

accountable’.  
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The publicity of PSA, appearance of fierce political debates in and outside the parliament 

regarding the CAGT’s reports, the growing number and quality of news media 

organisations, and increasing involvement of CSO in issues of public sector transparency 

and accountability are the main features that seem to have generated a general public 

interest in PSA. Furthermore, the influence of top government officials was also notable. 

Research findings indicate that growing public interest in PSA did not come from the 

general public move to demand more accountability, but rather from the purposeful 

efforts of the government to appear more transparent and accountable. The government 

taking the initiative to become more transparent and accountable was in itself not a 

problem. However, the critical question is why, after investing in these efforts to raise the 

profile of the NAOT, less appears to be realised in terms of enhanced accountability, 

improved performance and the fight against corruption in PSEs?  This study and its 

findings have attempted to address this critical question.   

As a general concluding remark, this study is an explicit challenge to the NAOT, the 

Tanzanian parliament and the GoT to consider their positions in relation to PSA. Each of 

these institutions should assess its utterances and interventions, gauging the extent to 

which its engagement with PSA results in contradictory and concealment of the true 

nature of the existing roles of PSA. Without genuine change in how PSA is involved in 

the management of PSEs, the likely outcome is, arguably, continuing  failures in this 

area:  failure to achieve genuine accountability, lack of performance improvement and 

ineffective fight against corruption in the public sector, which means  less improvement 

in the quality of life for Tanzanian society. 

9.5.2 Limitations of the Study 

This subsection outlines the some limitations of this research, and highlights steps that 

the researcher undertook to minimise their effect on this study100. The limitations mainly 

related to the adopted research strategy and the practicality of its implementation. These 

were the riskiness of accommodating CT in a GTM, the adoption of a PAO role in the 

fieldwork and time constraints in relation to theoretical sampling, data collection and 

analysis. 

100 The discussion in this subsection is a summary and extends the discussion in Chapter 4, which covered 
the limitations and strategies implemented to minimise their effect. 
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The riskiness of accommodating CT in a GTM is associated with ‘theory forcing’ 

(Gibson, 2007, p. 443). Furthermore, in a study approach that is inclined to take a critical 

(non-neutral) stance, the likelihood of disagreement in interpreting certain actions and 

events in the phenomenon under investigation is increased. In essence the researcher is 

exposed to the risk of taking ‘own position’ instead of representing the phenomenon as 

interpreted by participants. In this situation, the researcher faces a challenge of resolving 

such disagreements in an unbiased manner. This requires additional time and space for 

both the researcher and the researched to reflect on their interpretations of actions and 

events concerned. 

Extant literature on methodological approaches suggests some strategies in minimising 

the effect of the risk explained above, which the researcher embraced and strove to 

implement (see, for example, Laughlin, 1995; Jönsson and Macintosh, 1997; Dey, 2002; 

Kushner and Morrow, 2003; Gibson, 2007). The strategies implemented were constant 

comparison and the timing of questioning and interpretation. The adopted approach 

employed a constant comparison method by moving back and forth between field 

research questions, empirical data and emerging concepts. Time and space for both the 

researcher and the researched to reflect on their interpretation of the actions and events 

concerned was also important. At times, for example, discussing an issue on more than 

one occasion was intended to achieve this reflection. In addition, the researcher had the 

opportunity, towards the end of visit 3 and during visit 4, to discuss preliminary findings 

(i.e. emerging concepts and categories) with some participants. This enhanced data 

reliability and the validity of the researcher’s interpretations. The timing strategy for 

questioning achieved the needed middle ground whereby CT informed rather than 

obscured data collection and analysis (Laughlin, 1995; Jönsson and Macintosh, 1997; 

Dey, 2002; Kushner and Morrow, 2003). 

Participant observation and interactions between the researcher and participants is one of 

the key elements of data collection in GTM (Corbin and Strauss, 2008; O’reilly and 

Marx, 2012). The researcher adopted a PAO approach in interacting with participants. In 

PAO, the researcher overtly observes while participating in the research field activities. 

Adopting PAO has some potential limitations. The researcher noted that participants 

(both external auditors and auditees) perceived PSA as a sensitive matter, particularly 

when secrets were involved. As a result, they initially tended to be defensive, and 
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appeared suspicious of the researcher’s presence and his overt memo-taking. This had the 

risk of influencing participants’ behaviour, for example by cautiously choosing what to 

say to each other in the researcher’s presence, or what they were willing to discuss with 

the researcher. The suggested solution to this would have been a ‘complete participant’ 

role where the researcher’s identity and research purposes are not revealed to participants 

(Saunders, Lewis and Thornhill, 2009, p. 293); however, this was practically impossible 

for two reasons. There was no enough time to apply for permanent employment, and even 

if the researcher was already a NAOT employee, a ‘complete participant’ role raises 

ethical questions. 

Despite potential limitations in adopting a PAO role, passage of time lessened the effects.  

As the researcher participated in external auditors’ daily activities (in offices, out in the 

audit field and in meetings), and occasionally during out of work hours, the working 

relationship became stronger than the researcher-researched relationship. The researcher 

gained participants’ trust, which had the effect of opening up free dialogue where 

participants freely gave their views about PSA in Tanzania. A free and relaxed 

environment for question-answer interactions developed. The researcher was able to ask 

for clarifications of points on the same or another working day in order to validate his 

interpretation of participants’ responses (interpretations). Hearing the exchange of views 

between participants themselves helped to enhance the validity of the researcher’s 

interpretation. In addition, casual discussions on some PSA issues extended to more than 

one day, allowing participants additional time to undertake analytical reflections of the 

critical questions the researcher posed to them. 

As expected, the time available for this research was also a limiting factor. One area 

where time proved a limiting factor was in terms of emerging issues that could have been 

further explored by extending the interviewee sample (Mason, 2010); for example, 

interviews with other participants involved in Tanzania’s PSA like development partners 

contributing to NAOT’s development projects101. It would have been interesting to 

capture these funders’ direct voices or views on why, for example, they were interested in 

Tanzania’s PSA. In addition, because of time constraints, some participants were not 

available to confirm the accuracy of the researcher’s interpretation after initial analysis. 

101 For example since 2004, the Swedish International Development Agency (SIDA) and Swedish National 
Audit Office (SNAO) have significantly funded the NAOT development project (NAODP). The third phase 
of NAODP funding was launched in February 2013 and is expected to end in December 2015.    
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Although time potentially limited the data collection and analysis, constant comparison 

and triangulation with other data sources, (e.g. official documents and sampled 

participants) helped to minimise the effect of time constraints. Constant comparison and 

triangulation enabled the researcher to capture the general views of these other actors or 

validate the researcher’s interpretation. The researcher was also guided by Corbin and 

Strauss’ (2008) suggestions on ‘sufficient sampling’ and ‘saturation’ in GTM as quoted 

below:  

(...) though total saturation is probably never achieved, if a researcher determines that a 

category offers considerable depth and breadth of understanding about a phenomenon, and 

relationships to other categories have been made clear, then he or she can say sufficient 

sampling has occurred, at least for the purpose of this study (Corbin and Strauss, 2008, p. 

149). 

Therefore, within the time available for this study, the researcher strove to maximise any 

emerging data collection opportunities. As the study analysis started to take shape, there 

was a need to reduce and cut down data collection (Corbin and Strauss, 2008; Mason, 

2010). 

9.5.3 Recommended Areas for Future Research 

As an extension to the emergent theory, this study adopted Habermas’ (1987) thesis of 

colonisation, which is based on over-time evolvement of the societal lifeworld and 

societal systems. This requires tracing the historical development of how colonising 

tendencies emerge in society. Therefore, one area for further research is the study of how 

colonising tendencies have, over time emerged in Tanzania’s PSA. For example, it would 

be interesting to undertake an investigation of the evolving nature of the ‘lifeworlds’ of 

external auditors, auditees and public representatives and their respective interactions. 

One can conduct the same study in other developing (and possibly developed) countries. 

This study recommends improvements in the working relationship between the NAOT, 

the parliament, and other law enforcement institutions. This study argues this to be a 

significant step of PSA emancipation from colonising tendencies. This is another area for 

future research. Research in this area would be on ways to improve PSA through 

designing effective working relationship of relevant institutions in society. NAOT is 
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already in working relationships of some sort with these other institutions but this study 

indicated that there are effectiveness gaps in the existing relationships. Therefore, it 

would be interesting to conduct empirically based studies on these relationships in order 

to generate knowledge and understanding of the nature of existing relationships and ways 

to improve them and enhance the effectiveness of PSA. 

The focus of this study was PSA in general. PSA in Tanzania includes regularity audit, 

performance audit, forensic audit and special audit. Focusing investigation into these 

specific types of PSA will potentially broaden our knowledge and understanding of PSA 

practices and their place in Tanzanian society. Narrowing down to these specific PSA 

practices will provide a further contextualised assessment of the plausibility of the current 

study’s emergent theory. Investigating specialised PSA will broaden areas of 

comparisons with the same kind of studies in other countries. For example, it would be 

interesting to investigate the role played by forensic and special audits in dealing with 

management malpractices and scandals in Tanzania’s PSEs. In recent years, a trend has 

emerged where forensic and special audits have become very common in Tanzania but 

there is a knowledge gap concerning their role as accountability mechanisms. 

Furthermore, at the start of this research in 2008, the NAOT had conducted and reported 

only 2 performance audits and it was a relatively new practice. To date the NAOT has 

conducted and reported 13 performance audits on various public sector issues and gained 

about five years’ experience on this type of PSA (CAGT, 2013c). This has opened 

another research opportunity for conducting qualitative and quantitative investigation of 

the contribution of performance auditing in Tanzania.         

Another area for further research is on the adequacy and usefulness of international 

harmonisation of accounting and auditing standards and regulations to the nation. Related 

to the question of harmonisation is the role of international institutions like the INTOSAI, 

AFROSAI, AFROSAI-E and IFAC in influencing national and local practices and in 

promoting good governance. Existing literature indicates that interests and approaches to 

matters of accountability, performance and the fight against corruption propagated by 

these institutions may not necessarily coincide with interests, priorities and contextual 

conditions at the national and local levels (see, for example, Lehman, 2005; Everett, Neu 

and Rahaman, 2007). Therefore, it is important to examine the relevance and reliability of 
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global standards and regulations to national practices and the kind of impact these global 

actors have on national institutions like the NAOT.  

Finally, the call for more critical studies in public sector accounting and auditing is also 

emphasised in this study. Further encouragement to the academic community to 

investigate PSA and the roles of SAIs in developing countries is of particular interest. 

Most development initiatives are implemented under the public sector umbrella, and 

existing literature indicates that SAIs have the potential to provide effective check and 

balance mechanisms in the public sector. However, studies and experience in developing 

countries indicate that mere imposition of foreign models of accountability has not been 

fruitful (see, for example, Santiso, 2007; Adhikari, Kuruppu and Matilal, 2013; Akhidime 

and Izedonmi, 2013). Therefore, more empirical knowledge and understanding of SAIs’ 

practices and their roles in developing countries would prove valuable. This study argued 

for the need to engage more in exposing the existing and potential colonising tendencies 

of steering institutions within the public sector of developed and most (if not all) 

developing countries. 
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Appendices  
Appendix 1:   Taxonomy of PSA Models 

Main 
characteristics 

PSA Model 
Napoleonic System Westminster System Collegiate System 

Other names 

 

Judicial, 
Cours des Comptes 
(Court of account) 
 

 

Anglo-Saxon, 
Parliamentary, 
Monocratic 
 

Board 

 

Type of audit 
 

Compliance Financial  Variable 

Organisational 
structure 

Court is integral of the 
judiciary. A judge acts as 
president but members 
are 
on an equal term 

 

The SAI is an integral 
part of parliamentary 
oversight. Headed by 
CAG in a hierarchical 
organisational structure 
 

Works closely with 
Parliament. Headed by a 
President but the board is 
collegiate in nature. 

 

Staff 
Qualifications 
 

Lawyers Accountants and 
external auditors Variable  

Tenure of 
office 

Serve until retirement 
age 

The term is usually 
limited, but in some 
cases until retirement 

Limited to two terms 

Follow-up of 
audit findings 

The magistrates serving 
on the court impose 
penalties or corrections 

Parliament  Parliament 

Prevalence  

 

France, Spain, Italy, 
Portugal, Turkey, most 
Francophone countries in 
Africa and Asia, and 
several Latin American 
countries such as Brazil, 
El Salvador and 
Colombia. 
 

USA, Ireland, 
Denmark, UK, most 
Commonwealth 
countries, and Latin 
American countries 
such as Peru and Chile. 

Asian countries including 
Indonesia, Japan and 
Korea, some European 
countries, including 
Germany and the 
Netherlands, and 
Argentina and Nicaragua. 

Source: Adopted from Wang and Rakner (2005) 
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Appendix 2:  Historical Background of PSA in Tanzania 

 Main audit law Agency Audit objective Transformation 
event 

PHASE I Exchequer and Audit Department – Transition from colonial rule 

before 1961 UK based Exchequer 
law of 1866 E&AD Colonial 

government Independence 

1961 - 1967 

Inherited E&AO1961 
 Inherited E&AD 

Government under 
the MoFEA Nationalisation  

1968 - 1980 Central government 
under the MoFEA 

E&AD started to 
audit some 
Parastatals 

1980 - 2001 

Central government 
and some 
parastatals under 
the  MoFEA 

E&AD changed to 
NAOT, enactment of 
PFA 2001 & PPA 
2001 

PHASE II Tanzania Audit Corporation – Nationalisation and privatisation era 

1968-1980 
Tanzania Audit 
Corporation Act, 1968 
[TAC, 1968] 

Tanzania Audit 
Corporation 
[TAC] 

Parastatals & LGA 
– non competitive 

E&AD started to 
audit some 
Parastatals 

1980-1992 
TAC, 1968, Public 
Corporation Act, 1969 
[PCA1969] 

Some parastatals & 
LGA – non 
competitive 

Amendment of the 
PCA 1969 

1993-2004 
TAC, 1968, 
Companies 
Ordinance, 1932 

Central 
government, LGA, 
public Institutions, 
and public 
corporations 

Privatisation, 
restructuring of TAC 
to a private firm 
through management 
buyout, and TAC 
1968 repealed 

2004-Now Companies Act, 2002 TAC Associate 
Private firm, can be 
contracted by 
NAOT 

 

PHASE III National Audit Office of Tanzania – Transformation of PSA 

2001 – now 
PFA2001,  
PPA2001, and 
PAA2008 

NAOT 

Central 
government, LGA, 
public institutions, 
public corporations 

 

Source: Compiled by Author from Various Documentary Sources 
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Appendix 3:  NAOT Management Structure 

 
Source:  NAOT, available at http://nao.go.tz/?wpfb_dl=20, accessed on 10th August 2013, at 16:13 hours  
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Appendix 4: Extended Thematic Fieldwork Interview Guide 

Introduction: 

1. Interviewee and interviewer introducing themselves to each other 

a. Job title/position and responsibilities (if unknown to interviewer) 

b. Work experience as external auditor  

c. Other particulars – email, telephone, address (if unknown to interviewer) 

2. Fieldwork working research title: The Role of PSA in Tanzania 

General knowledge and beliefs about auditing and types of PSA in Tanzania 

1. What do external auditors and auditees102 understand or explain about PSA (e.g. 
regulatory audit, financial audit, forensic audit and VFM audit)? Does the 
understanding/explanation differ among participants (e.g. lower/higher levels, 
external auditors/auditees)? [General IQ1]103  

Interview questions for IQ1: 
a. Tell me, what do you think or know about PSA? Why do you think we have 

various types of PSA? 

b. From your own experience as an external auditor, how are the audit 
objectives and tasks determined at the NAOT? 

2. What factors cause or mobilise changes (of laws, standards, practices, 
administrations, etc.) in Tanzania’s PSA? [General IQ2] 

3. How do participants understand Tanzania’s current PSA environment (e.g. NAOT 
establishment and administration, and enactment of the PAA2008) as compared to 
the environment before the introduction of the NAOT and the PAA2008? (Before 
there was an E&AD and legal provisions for PSA were found in the PFA2001) 
[General IQ3] 
Interview questions for IQ2 and IQ3: 
a. What changes in Tanzania’s PSA have occurred since you started your 

professional career as an external auditor? (those which you can remember) 
 

b. What factors do you think caused or mobilised the changes you have just 
mentioned? 

 
c. Do you consider yourself part of these changes or were you involved in one 

way or another in the design or creation of current PSA in Tanzania? Can you 
elaborate, please? 
 
 
 

102 For the purpose of this study, public sector auditees include public sector accountants and internal 
auditors, AOs, and other employees of audited PSEs in Tanzania. 
103 General interpretive question 1. 
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d. Tell me, what actually happened before these changes in PSA were 
introduced, or what do you think caused or motivated them to be designed 
and implemented? Why do you think these changes were considered 
necessary or/and important? 
 

e. What was/is your own experience with these changes in Tanzania’s PSA? 

f. How do you explain the current PSA environment in Tanzania, politically, 
financially, operationally, administratively, and internationally? 

g. From your own experience, how do you choose what to include in your audit 
assignments? Tell me, what influenced such decisions in your recent 
assignments? 

4. How did colonial legacy and/or do post-colonial relations between western 
powers104 and developing countries impacted and/or continue to impact PSA 
ideology105 and practices in developing countries? [General CQ1106] 

5. What historical events or factors, political or otherwise, which define, describe, 
influence, or are influenced by current PSA in Tanzania? [Emerged CQ2] 

Interview questions for CQ1 and CQ2: 
a. Tell me, what do you think about colonial legacy on Tanzania’s PSA 

ideology and practices? How do you compare PSA objectives during 
colonialism and after independence/now – for whose interest was PSA 
performed? 

b. Tell me, what do you think about post-colonial relations between western 
powers and Tanzania in terms of PSA ideology and practices? Do the 
relations have negative or positive effects on PSA ideology and practices? 

c. Do current/modern PSA practices achieve better accountability, performance, 
fight against corruption than the old ways did? Why is that the case or not? 

d. Do you think history matters in the current PSA and its roles in society? How 
and why do you think so? 

PSA and accountability, performance, and the fight against corruption 

6. How do participants understand the enhanced accountability, improved 
performance, and the fight against corruption in PSEs through PSA practices? In 
other words, if and in what ways are the NAOT’s PSA practices understood to 
make a difference in the accountability, performance, and the fight against 
corruption in Tanzania’s PSEs? [General IQ4] 

 
 

104 By western powers, the researcher means cultural, social, political, economic, and (accounting/auditing) 
professional influences from western countries, imposed in developing countries because of globalisation. 
105 1. System of social beliefs – a closely organised system of beliefs, values, and ideas forming the basis of 
a social, economic, or political philosophy or programme, 2. Meaningful belief system – a set of beliefs, 
values, and opinions that shapes the way a person or a group such as a social class thinks, acts, and 
understands the world (Encarta Dictionary: English (U.K.), Online dictionary, accessed on 14th May 2010, 
at 15:40 hours). 
106 General critical question 1. 
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7. What understanding do participants have on the role of external audit reports? What 
are participants’ perceptions regarding external audit reports as managing and 
controlling tools, accountability tools, or performance enhancement tools? 
[General IQ5] 

8. What is the basis for the belief that increasing PSA practices and verification of 
performance data can really lead to improvement in services, cost effectiveness, 
greater accountability, and a better fight against corruption in the PSEs? [Emerged 
IQ6] 
Interview questions for IQ4 to IQ6: 
a. In relation to the public sector, tell me what you think about the following: 

accountability, performance, effectiveness, efficiency, economy, and 
corruption. 

b. What is your experience with, or your views/opinion on Tanzania’s PSA in 
relation to the following: enhancement of accountability, improvement of 
performance (effectiveness, efficiency, economy) and the fight against 
corruption? 

c. Tell me, what do you think/understand is the role of CAGT’s reports? What is 
your opinion, are there any benefits of PSA findings and CAGT’s 
recommendations to auditees?  

9. What purposes and interests do external auditors (or the NAOT) serve? (Claims by 
external auditors and views by auditees and the public107) [General CQ3] 

10. How do external auditors, define/see/think/view themselves and their role in the 
context of other PSEs? [emerged CQ4]  

11. How do external auditors position themselves in the country’s systems of fiscal 
control and the political economy of public finance accountability and 
performance? [emerged CQ5] 

12. Does PSA in Tanzania play a ‘constitutive and transformative role’ for 
accountability and performance improvement or a ‘reproduction and representation 
role’ by maintaining the status quo of the existing political domination?108 
[emerged CQ6] 
Interview questions for CQ3 to CQ6: 
a. Tell me, what purpose and whose interests do you think PSA serves? 

b. As an external auditor, what do you think your role is in relation to other 
PSEs? 

c. What is the view of other participants (auditees and public representatives) on 
the role of external auditors and PSA? 

d. In recent years and as a country, why do you think there has been increasing 
interest in the CAGT’s reports and PSA in general? 

107 The public, for the purpose of participants in this study, were politicians and members of political 
oversight bodies like councillors and MPs. These are people or groups of people affecting or affect by PSA. 
108Extant literature indicates the role of accounting in developing countries is more about representing and 
reproducing existing political domination than constitutive and transformative of public affairs (see 
Alawattage and Wickramasinghe, 2008; Goddard, 2002, and Neu, 2006). 
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13. How do external auditors understand, deal with, and resolve the inherently complex 
and ambiguous meaning of such concepts as efficiency, effectiveness, economy, 
accountability, and performance? (between themselves, and between them and 
auditees and others who receive or use their reports) [General CQ7] 

14. How are complexities and ambiguities in the meaning-making of PSA concepts 
used in establishing power relations between actors in Tanzania? (e.g. between 
external auditors of different official positions in the NAOT, the government and 
the public, the NAOT and parliamentarian, the government and parliamentarians) 
[General CQ8] 
Interview questions for CQ7 and CQ8: 
a. What happens if there is misunderstanding or misinterpretation of concepts 

(e.g. accountability, performance, effectiveness, efficiency, economy, and 
corruption) used in PSA? 

b. What happens when there is a disagreement between external auditors and 
auditees, or public representatives over the meaning or interpretation of 
concepts (e.g. efficiency, effectiveness, economy, performance, 
accountability) used in PSA? 

c. What happens when the auditee disagrees with the view of the external 
auditor as expressed in external audit reports? 

15. How do external auditors judge the success or failure of their PSA? For example, 
do they base their judgement on managerialist grounds or on constitutional 
necessity of PSA, or on other factors? What is the view of others on this issue? 
[General CQ9] 

16. How do external auditors understand, view, and resolve the apparent contradictions 
or conflicts between focusing on usefulness to auditees (managerial accountability) 
and the maintenance of fearless, impartial and transparent accountability to elected 
public representatives and the general public (democratic accountability)? [General 
CQ10] 
 Interview questions for CQ9 and CQ10: 
a. Tell me in general what you think about the success or failure of PSA. 

b. Both in general and in specific terms, giving examples (if any), please explain 
any example of success or failure of PSA in Tanzania? 

c. As an external auditor, tell me about an audit assignment you have 
participated in that you believe was a success or a failure. How can you 
explain or measure this assignment’s success or failure? 

d. How can you define the relationship between external auditors and auditees? 
How useful or otherwise is this relationship in the efforts to enhance 
accountability, performance and the fight against corruption in PSEs? 

e. How can you explain the apparent contradiction or conflict between focusing 
on ‘usefulness to auditees’ (NAOT’s managerial accountability) and the 
‘maintenance of fearless, impartial and transparent accountability’ to elected 
representatives and the general public (NAOT’s democratic accountability)? 

f. Why is it considered a problem for external auditors to be viewed (by 
auditees) as coming to investigate fraud, corruption or misappropriation of 
public funds? 
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g. There are complaints or views from LGA participants that PSA at LGA level 
is stricter and that auditee failures are more likely to be publicly reported than 
the audit and reporting of failures at the central government level. What is 
your opinion on these complaints or views? 

17. Is public secrecy an issue in Tanzania’s PSA? If so, how do external auditors 
understand, deal with or confront public secrets in their audit practices? What is the 
view of other participants on this? [General CQ11] 

Interview questions for CQ11: 
a. In your PSA career, have you ever been party to public secrets (a shared 

repression of generally known information, but which for one reason or 
another, cannot easily be articulated or publicly spoken)? If so, what 
happened? Please tell me more. 

b. As an individual external auditor, sometimes you may come up with audit 
findings considered public secrets. If so, how did you handle them? What is 
your opinion on the possibility of public secrets compromising your role as an 
external auditor?   

c. What happens when the NAOT has to deal with data or information that are 
regarded by the government as top secret and cannot be revealed to the 
public? What is/was your general experience on matters of public secrecy? 

d. Are there risks for individual external auditors or auditees being censured or 
penalised because they have disclosed data considered sensitive, confidential 
or secret? 

The role of the government and other institutional arrangements 

18. Being more of a government branch, how do external auditors work independently 
free (to apply auditing formal rationalities) from the interference of politicians and 
government executives (who may have substantively rational concerns)? Are the 
results of interference (if any) inevitably detrimental? [General CQ12] 

19. What role (supportive or obstructive) does the government play in NAOT’s 
strategies to carry out its mandate? [Emerged CQ13] 

20. How do political debates and rationalities (past and current) impact on the 
attractiveness or otherwise of PSA in Tanzania? How do politics influence external 
auditors and the way they conduct PSA? [Emerged CQ14] 

21. What is the nature and role of the web of institutional arrangements, which sustain 
or do not sustain PSA in Tanzania? [Emerged CQ15] 

 Interview questions for CQ12 to CQ15: 
a. It seems that political interferences are common in Tanzania’s PSA practices 

(e.g. from previous interviews). As an external auditor, what happens when 
you have to deal with interference from political leaders or government 
officials? 

b. As an external auditor, what happens when other factors (apart from 
professional considerations) have to be considered in planning, implementing, 
and reporting an external audit assignment? (e.g. political, social, national 
interest, etc) 
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c. Being more of a department or a branch of the government (i.e. the NAOT), 
tell me, what do you think about the view that external auditors from the 
NAOT can perform PSA in a rational and impartial way (i.e. collected audit 
evidence and facts leads to audit findings and recommendations) in an 
environment where political, utilitarian and social equality considerations 
may take precedence? 

d. Tell me please, what powers the NAOT has over matters related to 
accountability of, performance of, and the fight against corruption in, PSEs. 

e. What is your opinion on the essence of the CAGT submitting his audit reports 
to the President first, before the report tabling it in the parliament, at the 
President’s discretion? Does this not indicate or imply that the CAGT is 
accountable to the President? 

The role of the public 

22. Does public trust play any role in enhancing the credibility of NAOT’s constitutional roles 
and PSA? If yes, how then is public trust ‘created and maintained’? [Emerged IQ7] 

23. What is the role of politicians, parliamentarians, and members of POCs in relation 
to PSA objectives? [Emerged IQ8] 

Interview questions for IQ7 and IQ8: 

a. What role do politicians, councillors, parliamentarians, and members of POCs 
play in relation to PSA objectives in Tanzania? 

b. How do you perceive the levels of general public trust in the CAGT and PSA 
in Tanzania? 

c. What about councils and the parliament; do external auditors get proper and 
sufficient support from councillors and parliamentarians? For example, do 
they help in holding government executives accountable following the 
CAGT’s adverse audit reports? Does political affiliation of public 
representatives influence their oversight obligation? What is your opinion? 

24. What interests (if any) do politicians (councillors/parliamentarians) have in PSA? 
[General CQ16] 
Interview questions for CQ16: 
a. As a public representative, what interests do you think you have over PSA? 
b. Which power does the parliament have in holding government executives 

accountable because of adverse CAGT’s reports? Do parliamentarians use this 
power?  
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The role of the auditees 

25. How do auditees act towards external auditors’ influence attempts? Alternatively, 
what actually takes place in Tanzania’s PSEs once external auditors have left, or 
after completion of a particular audit assignment and the CAGT issues the audit 
reports? [General IQ9] 

26. How do participants explain or interpret the CAGT’s recommendations, particularly 
those responsible for implementing them in Tanzania’s PSEs? In other words, what 
meanings do participants attach to the CAGT’s report? [General IQ10] 

Interview questions for IQ9 and IQ10: 
a. Tell me, what is your general view on the question of implementing the 

CAGT’s recommendations? Is implementation of the CAGT’s 
recommendations taking place? What happens if there is lack of 
implementation of the CAGT’s recommendations? 

b. What is your experience with auditees’ behaviour and performance during 
and after concluding a PSA assignment and tabling of external audit reports 
in the parliament? 

Concluding Remarks 

27. What were participants’ views on what can be done to improve the ability of the 
CAGT to effectively perform his functions, and for the public to benefit from PSA? 

a. What do you think should be done to PSA laws and other institutional 
arrangements, auditing standards, NAOT administration, etc. to make PSA 
more relevant to issues of accountability, performance, and the fight against 
corruption than it is now? 

b. Are there any issues that I have not asked which you think we should have 
discussed? 

 

– End of Appendix 4: Extended Thematic Fieldwork Interview Guide –  
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Appendix 5: Philosophical Choice Dimensions in the Research Process 

The following table summarises Laughlin (1995) three dimensions of philosophical 
choice process for empirical research and indicates the middle range thinking choice. 

Choice 
Dimension Assumptions Key Decisions Key Decision 

Concern 
Middle-Range 
Thinking Choices 

Th
eo

ry
 

Ontology 

The view about the 
nature of the world 
(general empirical 
patterns) Level of prior 

theorizing and 
prior theories in 
the investigation 

The world is made 
of partial 
independent 
patterns to be 
discovered 

Epistemology  

What is knowledge 
(past/present) and how it 
relates to the current 
focus of investigation 
(relevance of prior 
theory) 

‘Skeletal’ prior 
theorization is 
relevant  

M
et

ho
do

lo
gy

 Human nature 

The position on the blend 
of the nature and role of 
observer in the discovery 
process  Theoretical 

nature/definition 
of the methods 

Researchers 
‘structured 
subjective’ 
involvement 

Methodology  Level of theoretical 
formality 

Clearly stated 
‘abstract’ methods 
and  procedures 

C
ha

ng
e Nature of 

society 
(change/ 
regulation) 

Investigators’ position in 
relation to achievement 
of intentional change in 
the phenomena being 
investigated 

The extent of 
emphasis given to 
critique of status 
quo and the need 
for change 

Clear emphasis to 
intentional change, 
but subject to 
understanding 

Source: Adapted from Laughlin (1995, pp. 65-69) 

Laughlin (1995) posited a three continuums (theory, methodology, change) framework, 
with each continuum having three levels (high, medium, low). In the three continuums 
framework, he positions a range of major alternative schools of thoughts in accounting 
research109 before arguing a case for what he broadly described as a ‘middle-range 
thinking’ (MRT) approach. 

The framework is termed MRT since it argues a case for taking a mid-point on each of 
the three continuums  (Laughlin, 1995, p. 78). This implies that the ontological position 
of the ‘middle range’ thinker is that social phenomena have partial empirical explanations 
independent of the researcher’s observation. This view allows a ‘skeletal’ theorization by 
the researcher before the actual investigation starts (Laughlin, 2004, p. 271; Laughlin, 
2007, p. 275). According to Laughlin (1995; 2004; 2007), the MRT researcher’s nature 
and role in a research method is ‘structured subjectivity’. This requires clearly stated but 
‘abstract’ research procedures, in a way that allows involvement of the researcher’s 
subjective interpretational skills. Finally he argued that the ‘structured subjectivity’ may 
be subjected to a number of alternative methodological frameworks (Laughlin, 2004, p. 
274).  

109 Examples are quasi-science of the accounting economists, symbolic interactionism, ethnomethodology, 
structuration, German critical theory, French critical theory, and post-structurism. 

232 

 

                                                           



 

Appendix 6: GT Orientations – Glaser (1992) v/s Strauss and Corbin (1990) 

Glaser (1992) Strauss and Corbin (1990) 
1. Two core questions: 

• What is the chief 
concern/problem of people in 
the area under study? 

• What category does the concern 
indicate? 
 

2. The problem emerges and should 
not be “forced” by the 
methodology. Categories and their 
properties “emerge” through 
constant comparison of incident to 
incident. 
 
 
 
 

3. Can be difficult to operationalise 
 

4. Generates concepts and their 
relationships to explain and/or 
interpret variations in behaviour in 
the substantive area under study. 

 
5. Produces a theoretical formulation 

or set of conceptual hypothesis. 
Testing is left to other researchers 
interested in such work. 

1. The research question is a 
statement that identifies the 
phenomenon to be studied. 

 
 
 
 
2. Researchers need help with the 

interpretation process: procedures 
and techniques need to be spelled 
out. Subcategories are linked to 
categories that denote a set of 
relationships (i.e., causal 
conditions, action/interaction 
strategies, and consequences). 
 

3. Easier to operationalise. 
 
4. Generates an inductively derived 

theory about a phenomenon 
comprised of interrelated 
concepts. 

 

5. Undertakes continual verification 
and testing to determine likely 
validity of concepts and 
relationships between them. 
 

Source: Adopted from Parker and Roffey (1997, p. 221, Table II) 
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Appendix 7: Sample Observation Memo 

---------------------------------------------------------------------------------------------------------------------- 

Nature of Event: External Auditors and Auditees Exit Conference - FY 2008/09 
Participants:         LGA Resident Auditor, External Auditors, MD, LGA Executives  
Date and Time of event: 4th May 2010,   13:00:00 hours  
Memo Writing (in Atlas.ti): 
- Date and Time created: 4th May 2010,   16:27:20 hours 
- Last Modified:   14th November, 2010,  12:35:27 hours 
---------------------------------------------------------------------------------------------------------------------- 

We (external auditors at the visited LGA and the researcher) were to be at the exit 

conference at 1.00pm, but we arrived at 1.35pm and the auditee (the LGA management) 

was not ready. One of the external auditors said that time management is a normal 

problem with LGA. 

While we were waiting for the exit conference to start, I informally asked one of the 

external auditors what the purpose of the exit conference was. The following was the 

response: 

1. That it was a final opportunity for both external auditors and auditees to clarify 

unresolved issues during the audit process. 

2. It was another way of creating closeness between external auditors and auditees. In 

addition, it was a way to create the necessary "good relationship" between the two. 

This "good relationship" was important for external auditors ‘not to be seen’ as 

"policemen" (this view, "external auditor as policemen" was considered an "old 

view" that defined the role of the external auditor). MY COMMENT: From the 

look on their faces and the way they responded to my question, external auditors 

appeared positive and strongly believed that the points/views they raised in their 

responses were true, correct and fair. 

According to these external auditors, problems in accounting systems, poor time 

management, and other governance problems were very common in LGAs compared to 

central government entities. The reasons given for these problems were: 

1. Government executives at LGA were very busy. MY COMMENT:  Is this true if 

compared to the central government executives like ministers? 

2. Many activities, mainly the provision of services to the public, have been 

transferred from the central government to the LGA (devolution and 

decentralisation). 
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OBSERVATION: 

1. While the MD and his management team were very late to enter the exit conference 

room, the LGA Resident Auditor was in the office with the MD discussing things 

that we (other external auditors and the researcher) did not know, and even when 

we finished the conference, the LGA Resident Auditor remained behind for some 

time. MY COMMENT: I did not know the reason for the LGA Resident Auditor 

and the MD interaction that took place both before and after the conference. I will 

check whether this situation happens in other cases/events. 

2. During the conference, the LGA accountant entered into arguments with the 

external auditors. The arguments from the LGA accountant appeared to suggest that 

they had to agree on most of the issues raised, the reason being, both external 

auditors and accountants have the same knowledge about the accounting and 

auditing. External auditors on the other hand did not generally agree with this view 

as they also argued that they are external auditors with different objectives from 

those of the accountants. MY COMMENT: What are the "accountants’ objectives" 

v/s external auditors’ objectives"? I need to find more about these. 

3. From the LGA accountant’s view (in the form of a joke after the conference), 

external auditors seemed like police officers in this conference. MY COMMENT: 

Although the participant said this like a joke, my interpretation of the joke and the 

situation after the conference was that he really meant it. I later confirmed my 

interpretation in a subsequent in-depth interview with this accountant when he 

iterated this view in his responses. 

4. Back at the external auditors' office, the external auditors commented that LGA 

accountants are not to be listened to in most cases as they "always try to divert from 

the truth" because they are "in some cases influenced" with other factors/objectives 

apart from those of the accounting/auditing profession (like own interest, politics, 

government executives). MY COMMENT: In my view, this may explain why the 

accountants did not properly answer external audit queries as they tried to defend 

their position. It was apparent, during this meeting, that some queries were obvious 

to the external auditors that there was something wrong or that there were errors in 

the LGA operations and how the LGA accounted for these errors, but auditees were 

not giving clear answers. 
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5. The issue of different interpretations of accounting concepts between the external 

auditors and the accountants also emerged here. The accountants and external 

auditors did not agree on the concept of materiality on an unretired imprest figure 

(accountants saying it is immaterial). MY COMMENT: This may be one of those 

situations (in this study) that indicate what Radcliffe (1998, pp. 404-5) explained 

as "discursive articulations”, which are fundamental to the construction of auditing 

technologies like performance auditing. 

6. Multiple and contradicting instructions to the LGA as related to how accounting is 

to operate in the LGA. MY COMMENT: This may explain the apparent 

mismatch/misunderstanding between the accounting system and external auditing 

objectives. 

7. According to the MD, during this exit conference, the role of external auditing was 

to assist the management of the LGA to see weaknesses and take corrective 

measures. He was very positive on how the external auditors have carried out their 

external audit assignment. He even started to make good/correct some of the 

deficiencies highlighted in the management letter from the external auditors and 

implement some of the recommendations by the external auditors on the spot! MY 

COMMENT: The MD was essentially pointing to the usefulness of external 

auditing as a "consulting" activity. However, in a subsequent in-depth interview 

with the MD, he was very critical of the usefulness of external auditing to his job as 

an AO or auditee. Why is there this contradiction of views? - that is, the MD’s 

positive views about external auditing during the exit conference and the negative 

views of the same MD about external auditing during the interview. 

8. Some of the queries from the external auditors to the auditees were responded to by 

the auditees as follows: 

• The huge amount of unspent money under the health sector was due to the 

failures of donors and development partners to supply the funds timely 

manner. The LGA could not deny receipt of these funds on one hand, but on 

the other, the LGA could not declare (openly) that they were not able to use 

the funds on time because they did not receive them in time. This would 

appear to be a failure by the government to utilise the funds, and donors and 

development partners might change their mind and decide not to finance these 
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projects. The main issue declared here was to misrepresent the information in 

order to satisfy donors and development partners. However, I also noted in 

this incident that the donors’ and development partners’ accounting period 

differed from that of the LGA. MY COMMENT:  This is not clear to me; 

hence the question that comes to mind is this: if the accounting period of 

donors and that of the LGA differed, why not simply disclose this fact? What 

is the implication to accountability of the decision to misrepresent the unspent 

funding? 

9. There was clearly a warm relationship between external auditors and auditees as 

noted in the conversation before, during, and after the conference.  

End of memo 

Source: Developed by Author, Extract from Atlas.ti 
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Appendix 8: Sample Spontaneous Conversation Memo 
---------------------------------------------------------------------------------------------------------------------- 

Participant:           LGA Health Officer  
Date and Time of conversation: 11th July 2010,  13:45:44 hours  
Memo Writing (in Atlas.ti): 
- Date and Time created:  11th July 2010,  14:12:32 hours 
- Last Modified:    3rd November, 2012,  14:18:51 hours 
---------------------------------------------------------------------------------------------------------------------- 

While informally discussing the visited LGA governance matters, this senior health 

officer commented on the councillors’ power over the management of the LGA. She said 

the complaints from councillors (in my interviews with them) that they did not have 

power over the management of the LGA are not true to a certain extent. According to her, 

the only truth in the councillors’ complaints was that the power to remove the MD was 

very limited because of interference from the central government and the bureaucratic 

process that was imposed on the LGA if they have to remove the MD. Otherwise, the 

participant said the councillors are very powerful. This somehow contradicts what I heard 

from the councillors, although it is also consistent with what some of the councillors said. 

When talking about not having power, some of the councillors were specifically citing 

not having power to remove the MD from his position if he fails in his/her obligations. 

The other data I collected from this conversation is that the MD was a very powerful 

government official. This was because most ministries have a direct stake in the running 

of the municipality and hence the MD is in most cases called upon to respond to different 

issues related to his/her municipality and as they affect ministerial operations. What the 

participant was saying applies to all LGAs. According to the participant, the MD position 

needs someone who is powerful to be able to deal with matters in his/her municipality in 

a way that will meet both the requirements of the council as well as those of the 

ministries (the central government). In my opinion, the central government has an upper 

hand over the council’s power on how the MD performs. For that reason, it is arguably 

and convincingly evident that the MD must have power over the council and councillors. 

End of memo 

Source: Developed by Author, Extract from Atlas.ti 
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Appendix 9: Document Type, Source and Period 

 Source and Type of Document Document 
Period 

 The National Audit Office of Tanzania  
1 Annual auditors’ conference proceedings  2008-2011 
2 Various internal official correspondences (confidential) 2007-2010 
3 Regularity Audit Manual 2010 issue 

4, 5 Public Audit Act, 2008, Public Audit Regulations, 2009 2008, 2009 
6 Public Finance Act, 2001 2004 edition 
7 Policy and Guidelines for Contracting Out Audits of PA&OB110  2009 issue 
8 Quality Review Process Workbook 2008 issue 
9 Strategic Audit Plans for Ministry CG-2 2008-2009 
10 CAGT’s audit reports  2006-2012 
11 Management letters  2007-2009 
12 NAOT Financial Guidelines 2010 issue 
13 NAOT annual  reports 2006-2008 
14 Journal of the NAOT, The Auditor General 2005-2008 
 PAFCAT  

15 Booklet – PAFCAT and its services 2010 issue 
 Ministries CG-1 and CG-2  

16 Various internal official correspondences  2007-2010 
17 Annual audited financial statements 2005-2009 
18 Financial Orders Part I, 5th Edition 1983 
 LGA  

19 Annual Assessment of LGA Capital Development Grant System 2006 
20 Local Authority Financial Memorandum – 1997  1997 
21 Annual audited financial reports 2006-2009 
22 Local Authority Accounting Manual   1993 
 Parliament  

23 PAC Annual Reports 2009-2012 
24 Local Authorities Accounts Committee Annual Reports 2009-2012 
25 Public Organisations Accounts Committee Annual Reports 2009-2012 
26 Parliamentary debate and proceedings reports (Hansards) 2008-2012 
27 National Anti-Corruption Strategy and Action Plans – Phase I & II 2001-2010 
28 Relevant presidential speeches 2005-2010 
29 GoT budget speeches 2002-2010 
30 URT Constitution, 1997 2005 edition 
31 Other relevant Acts of parliament 2000-2009 
 Civil Society Organisations   

32 Leaflets/booklets/brief notes  on Tanzania budgetary process, transparency, 
corruption, governance, accountability, and PSA 2007-2012 

33 Research studies on Tanzania governance and accountability 2006-2009 
 Newspaper and other archives  

34 The Guardian, This Day, Tanzania Daima, Mwananchi, Daily News, The 
Citizen 

Relevant 
issues 35 Tanzania Corruption Tracker System (http://www.corruptiontracker.or.tz) 

36 Afrobarometer111 (http://www.afrobarometer.org/)  
37 Tanzania Affairs Magazine112 (http://www.tzaffairs.org/scanned-pdf-issues/)  

Source: Developed by Author from Purposive and Theoretical Sampling  

110PA&OB is an abbreviation used by the NAOT to mean Public Authorities and Other Bodies 
111Afrobarometer is ‘an independent, nonpartisan research project that measures the social, political, and 
economic atmosphere in Africa’ (http://www.afrobarometer.org/) 
112 Tanzania Affairs is a magazine issued by a non-governmental organisation, The Britain–Tanzania 
Society. The magazine contains news and current affairs on Tanzania. 
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Appendix 10: Memo Writing and Concept Coding Illustrated – Culture of Secrecy 

First interview – what happened and how it happened, narrating my experience: 

After arriving at my first interview, the participant invited me to his office. As part of the 
interview introduction, I explained to the participant that I had already considered all ethical 
matters, and there is protection for his interview responses and his anonymity. I also hinted 
that the NAOT granted access for me to do my fieldwork at the NAOT after I provided 
assurances for confidentiality and anonymity. The participant seemed interested in the subject 
of confidentiality and suddenly started to explain his own experience while undertaking a 
research during his master’s programme; he said:  

Quotation from participant response:  

[...] what you are saying about (Tanzania) government secrets is something I very much 
understand. I had the same experience when I was doing my own research on budgeting. You 
can be very disappointed. First, you are told that the contact person is the one with all the 
information you need. But when you meet the person, they mostly say they are afraid to talk 
about it. It is normally very difficult to get information when you are investigating issues in the 
government, particularly when things are not going well. I was told that it was very risky 
because later the person giving you information may be asked ‘why did she/he provide that 
information’, because of worries that weaknesses in the department may be discovered [Januri: 
NAOT-CG2-M auditor, January 2010, Q1:6]. 

Memo written immediately after the interview – illustrates theoretical sensitivity: 

I need to have more time on this quotation to explain what is going on in the respondent’s 
mind about this culture of 'confidentiality' and how it relates to the role of external auditors. 
The following is my initial interpretation of what is going on here: 

• Although this quotation relates to a different event/incident (i.e. researcher’s and 
participant’s experience in a research fieldwork) and not to a PSA experience of  the 
participant, it reveals, in my opinion, some of the respondent's perceptions on the 
confidentiality culture and how it can influence the 'truth' or 'reality' search. 

 
• Reasons for confidentiality culture (according to the participant) – it is very risky (to the 

informer) and someone may discover weaknesses of the department. From this I think the 
following ideas may be derived: 
1. There are individual risks (e.g. sanctions/penalties) for disclosing 'sensitive' 

information to 'outsiders'. 

2. Individuals/organisations worry about the risk of disclosing system or individual 
weaknesses. 

Follow-up questions for next interviews – basis for theoretical sampling: 

1. Are there risks of censure or penalty for individual external auditors or auditees because 
they have disclosed sensitive/confidential/secret data? 

2. What are the weaknesses (individual external auditors or system) that auditees may be 
reluctant to share with external auditors? 

3. Are there any instances where things went wrong in the government? How and why did 
external auditors and auditees act in performing PSA? 

The coding of the concept culture of secrecy – illustrates one output of constant comparison 

Original code: confidentiality in government –  modified to: secretive culture – modified to: 
secretive cultural tendency modified to: culture of secrecy 

Source: Developed by Author, Extract from Atlas.ti  
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Appendix 11: NAOT – A watchdog or not? 

The following table narrates a situation, which indicates whether the NAOT represents 

itself as a public purse watchdog or not. 

Mode of 
utterance 

The NAOT through its 
official Logo NAOT middle-ranked external auditor at the HQ 

Context of 
utterance 

Logo uploaded to the NAOT 
website for the public to 
view and used on cover 
pages of official documents. 
The design of the logo is 
based on internal 
organisational decisions on 
how the NAOT should 
appear to the public. 

 

Response to the researcher’s critical question: 
Why does it appear to external auditors that it is 
not good or it is a problem for them to appear or 
be perceived by auditees or the general public, as 
acting like 'police officers' or investigating theft, 
misrepresentation, corruption or misappropriation 
of public money? Why are there efforts to un-do 
this appearance or perception? 
 

The utterance  

 

 
Source: NAOT website 

 

[...] the objective of external auditing is to 
evaluate proper use of public resources ... the 
detection of fraud and corruption is only ‘by the 
way’... as external auditors, we take an advisory 
role in PSEs ... we only give ‘constructive 
recommendations’... by being close to auditees 
through participative auditing, we try to avoid and 
remove the perception that we are ‘watchdogs’ 
[Junimo: NAOT-HQ-M auditor, June 2010, 
Q11:14] 
 

Researcher’s 
critical 
interpretation 
of the 
utterance 

NAOT Logo conveying 
message of NAOT as a 
watchdog with its ‘watchful’ 
eye symbol signifying 
‘security’ of resources in the 
audited PSEs – a strong 
position, which at best may 
simply be hypothetical. 

Indicates the external auditor is trying not to 
appear ‘assuring the security’ of resources in the 
audited PSEs.  It is a relatively weaker position, 
but one which recognizes the complex reality 
facing PSA. 

This appendix illustrates the way external auditors used different modes of 

communication to convey appropriate ‘utterances’ regarding their obligation to the 

public. In this illustration, an official logo somehow utters a somewhat different 

message from the external auditor’s response to the interview question. Overall, the 

concept ‘watchdog’ did not appeal to external auditors but NAOT logo appears to paint 

the ‘watchdog’ image.  

Source: Developed by Author from data analysis 
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Appendix 12: NAOT – Ensured or Intentions and Desirable Contributions? 

The following table narrates a situation, which indicates whether the NAOT represents 

itself as an effective contributor to transparency, accountability, efficiency, effectiveness, 

and economy in PSEs. 

Mode of 
utterance Top NAOT official presentation Performance and Forensic Audit Report 

Context of 
utterance 

Welcome remarks at a nationally 
organised international auditors’ 
annual conference 

 
Foreword to the general report on 
performance and forensic audits 
 

The utterance  

 
(...) An effective SAI contributes 
highly to the economic growth of any 
given country through enhanced 
transparency and accountability on 
the part of the Executive in the 
utilization of public resources  
(CAGT, 2011, p. 6) 
 

 
(...) the ultimate responsibility for 
ensuring there is efficiency, economy 
and effectiveness in the use of public 
resources lies with AOs (CAGT, 2012b, 
p. ix) 
 

Researcher’s 
critical 
interpretation 
of the 
utterance 

The ‘objective’ that SAIs ‘highly 
contribute to economic growth’ 
through ‘more transparency and 
accountability of the executive’ is a 
complex objective and very difficult 
to verify, and at best remains an 
intended and socially desirable 
outcome of PSA. 

Indicates external auditors avoiding the 
responsibility for audited PSEs’ failures 
to attain efficiency, economy, and 
effectiveness in the use of public 
resources – this shows dependence 
position of PSA, but one, which 
recognises the complex reality facing 
PSA. 

This appendix illustrates the changing nature of emphasis in external auditors’ 

utterances. In this case, the change is from PSA ‘highly contributing to economic 

growth’ to the ‘disclaimer of any PSEs’ failures to attain efficiency, economy and 

effectiveness’. 

Source: Developed by Author from data analysis 
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Appendix 13: NAOT – in alliance with the government and politics of the day 

Main public 
sector actor The Government  The Parliament  The NAOT 

The original 
event and its 
context 

21 June 2011: Ministry of 
Energy and Minerals 
Principal Secretary [MEM-
PS] makes an off-
government budget 
collection of cash 
contributions from 
institutions, departments, 
and units under MEM. 

18 July 2011: 
Parliamentary session – 
MPs request the Prime 
Minister to instruct the 
CAGT to conduct a special 
audit on the legitimacy of 
procedures used by MEM 
to collect and disburse the 
contributed cash. The 
perception was that the 
cash was unlawfully 
collected and might have 
been used to bribe MPs to 
‘smoothly’ approve MEM 
budget (Tanzania 
Parliament, 2011a). 

 

Follow-up 
event 1 

20 July 2011: Government 
Chief Secretary to the 
Cabinet and Head of 
Public Service [GCS] 
requests the CAGT to 
conduct a special audit on 
the allegations made in 
parliament on 18 July 
2011. 

 

25 July 2011: CAGT 
conducts the 
requested special 
audit for 15 days, and 
submitted a report to 
GCS on 09 August 
2011 (Tanzania 
Parliament, 2011b, p. 
50) 

Follow-up 
event 2 

23 August 2011: GCS 
used CAGT’s press release 
on the special audit to 
defend MEM-PS saying 
there was no wrongdoing, 
cleared all the allegations 
and ordered MEM-PS to 
report for work. 24 August 
2011: MEM-PS reported 
for work 

24 August 2011: MPs not 
happy with the GCS move 
to defend MEM-PS. 
Parliament votes to form a 
Parliamentary Select 
Committee [PSC] to 
investigate the legitimacy 
of this practice at MEM, 
and whether or not the 
GCS interfered 
parliamentary powers. 26 
August 2011: PSC 
formed. 

23 August 2011: 
CAGT issues a press 
release on the special 
audit. CAGT’s 
conclusions to the 
press does not 
include his findings 
on whether or not the 
collection and 
disburdenment of 
contributions was 
legitimate, which was 
the special audit’s 
main term of 
reference (Tanzania 
Parliament, 2011b, p. 
62) 

Follow-up 
event 3  

21 September 2011: PSC 
reports to parliament and 
convicts all three parties: 
MEM-PS: abuse of 
powers, and collecting and 
misusing public money 
CAGT: deliberate failure 
to discharge his 
responsibilities 
appropriately and 
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Main public 
sector actor The Government  The Parliament  The NAOT 

deliberate decision to 
mislead the public113 
GCS: wrongly defending 
MEM-PS, by partially 
using CAGT’s report and 
interfering with 
parliamentary powers  
(Tanzania Parliament, 
2011b, p. 145; Luhwago, 
2011) 

Researcher’s 
critical 
questions and 
interpretation 
of the above 
events 

• Based on the original event, the main issue was corruption allegations, but the 
CAGT somehow changed it to one of ‘financial mismanagement’. The CAGT 
claimed, and supported by the PSC that the NAOT was not competent in 
corruption issues. Why then, did the CAGT’s special audit report comment that 
‘there was no corruption evidence’ (Tanzania Parliament, 2011b, p. 49) 

• The basic investigative errors and obvious mistakes and omissions on the part 
of the CAGT raise critical questions. For example, how and why would a top 
external auditor, like the CAGT, appear and act in such a highly incompetent 
manner in dealing with such a very delicate matter of public interest? (Tanzania 
Parliament, 2011b) 

• As a result, the critical audit queries, which the CAGT was supposed to raise, 
the parliament had to raise and investigate them. Paradoxically, the parliament 
is the institution that the CAGT is constitutionally mandated to help. 

This appendix summarises an event involving PSA, which indicate how external 

auditors appeared to cope with politics of the day through aligning professional 

requirements with political influences.  

Source: Developed by Author from data analysis 

  

113 This was not the first time the head of an institution, considered independent and working on behalf of 
the parliament and the public, to come into disagreement with the parliament on sensitive matters of public 
interest. In 2008, the director of PCCB, the main anti-corruption government agency in Tanzania, came 
under heavy criticism in a report submitted to the parliament by a PSC investigating the Richmond 
corruption scandal. The PSC report accused the PCCB director for declaring the Richmond electricity 
project clean (Policy Forum, 2011b, p. 19). To date, it is still inconclusive as to whether or not the project 
involved corruption and there has been no conviction.    
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Appendix 14: Table of Properties, Open, Axial and Selective Codes 

 Open coding Axial coding Selective coding 
Properties [64] Open-categories [27] Main-categories [13] Paradigm model 
Media publicity of PSA Publicity of PSA (26)  Increasing public 

awareness of PSA (12) Growing public interest in PSA (12) 

C
on

se
qu

en
ce

s  

Government publicity of PSA 
Measures to reorganise and reform PSA NAOT reorganisation and 

reforms (16) Professional influence on PSA 
    

Preferred scope of accountability Patchy accountability (10)  Patchy accountability ( 10) 

PSA contributing to cosmetic 
accountability 

Clarity of point of responsibility for audit queries 
   

Auditee fear of PSA  Conditions for collusion in 
PSA (4) 

Fear of auditing against 
accountability(10) 

Exploiting participative audit for personal interest 
Public power to hold PSEs’ executives 
accountable 

Weak accountability to the 
public (12)  

Public participation and involvement in PSEs’ 
affairs 
Procedures in holding PSEs’ executives 
accountable 
    

Adopted approaches in implementing CAGT’s 
recommendations  Parliamentary enforcement 

powers (13) Weak implementation of 
the CAGT’s 
recommendations (9) 

Obscured subordination of PSA 

Political party affiliation  
Involvement and powers of other enforcement 
agencies 
Working relationship between the central 
government and LGA 

Councillors’ enforcement 
powers (15)  

   
 

PSA quality and usage mismatch 
 

Ambiguous contribution to 
PSEs (18)  

Ambiguity of PSA roles 
(18) 

 

NAOT and the fight against corruption in PSEs 
 

 
NAOT and PSEs’ operational and financial 
performance 
 
 
     

245 

 



 

 Open coding Axial coding Selective coding 
Properties [64] Open-categories [27] Main-categories [13] Paradigm model 
 External auditors strategies  

M
an

ag
in

g 
C

ol
on

is
in

g 
T

en
de

nc
ie

s i
n 

PS
A

 

Nature of existing formal dispute resolution 
mechanisms 

Dealing with disputes in PSA 
(2) 

Nature of external 
auditor-auditee 
interactions (1) 

Managing relationship with auditees  
 
• Blame avoiding 
• Compromising 
• Colluding for self-interests 
• Struggling for power 

 
Blame avoidance 
 
Compromising 
 
Auditee involvement in PSA 

Participatory audit (5)  
Characterisation of external auditor-auditee 
interactions 
   

 
Interpretation of standards, regulations, and 
procedures 

Conflicting interpretation of 
standards, regulations, and 
procedures (21) Power struggles in the 

profession (3)  
Auditors’ and accountants’ reliability claims 

Recognition contest between 
auditors and accountants (25) 

    

Political demands and influence on individual 
external auditors Coping with politics of the day 

(7)  

Playing safe with PSA 
roles’ complexity (7) Managing the complexities in PSA 

roles 
 
• Accommodating a multiplicity of 

roles 
• Strategic redefinition of  obligations 
• Coping with politics of the day 

Efforts to align PSA with politics of the day 
External auditor’s role of detecting and reporting 
corruption 

Attempting to oversimplify the 
role of PSA (20) 

Official position of external auditors’ role in the 
fight against corruption 
Corruption in PSEs 
 
   

CAGT’s official functions External auditors’ views of the 
role of PSA (23)  

Claim to a myriad of 
competing and conflicting 
roles (4) 

The role of PSA Others’ views of the role of 
PSA (24) 

 
Harmony of PSA objectives 
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 Open coding Axial coding Selective coding 
Properties [64] Open-categories [27] Main-categories [13] Paradigm model 
 Government strategies 

M
an
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g 
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g 
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nc
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s i
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PS
A

 

 
Basic mode of PSA 
 
 

Maintaining appearance of 
NAOT significance (11) 

Appearance of NAOT 
independence from the 
executive (11) 

Managing NAOT appearance 
• Emphasising the constitutional role 

of the NAOT 
• Politicising PSA 
• Showing efforts made to improve the 

NAOT 

 
CAGT appointment and removal from office 
 
 
 
CAGT statutory independence 
 
 
 
Appearance of government support for PSA 
 
 
    

 
 
Evaluative influence of PSA 
 
 

Legitimation elements of PSA 
(17) 

Legitimation elements of 
PSA (13) 

Exploit legitimising features of PSA 
• Harnessing the link between PSA 

and foreign financing 
• Reliance on public trust in the NAOT 

 
 
PSA influence on central government - LGA 
relations 
 
 
 
 
Foreign financiers evaluation of public sector use 
of resources   
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 Open coding Axial coding Selective coding 
Properties [64] Open-categories [27] Main-categories [13] Paradigm model 

Interdependence between NAOT, government 
and parliament Weak working relationship 

between accountability agencies 
(3) 

Colonising tendencies in 
PSA (6) 

Conflicting institutional 
arrangement 
(NAOT – Government – 
Parliament/Councils) 

C
au

sa
l C

on
di

tio
ns

 

NAOT financing and recruitment 
Interdependence between NAOT and other 
accountability agencies 
Existence of laws and regulations to support PSA 

Inconsistencies between 
governance and politics (8) 

Imbalances in power relations 
(External Auditors – PSEs’ executives 
– MPs/Councillors) 

Political-will to support PSA 
Involvement of government and politics in PSA 
Operationalisation of accountability structures 
     

Institutionalised secrets Secrecy and lack of 
transparency (1) Culture of secrecy (2) 

National cultural influences 

B
ro

ad
er

 C
on

te
xt

  

Impact of secrets on PSA 
Avoiding disclosure of weaknesses 
Procedures in dealing with government secrets Ambiguous classification of 

government secrets (19) Classification of government secrets 
   

Holding public officials accountable for 
corruption Excessive bureaucracy in the 

public sector (14) 

Corruption culture (8) 

Consequences of bureaucracy in the public sector 
Public attitude towards corruption 

Weak and inconsistent fight 
against corruption (27) 

Convergence of social values and standards of 
conventional accountability mechanisms 
Use of existing anti-corruption  
Mechanisms 
    

Adopted PSA model Pressure of mimicking foreign 
models (6) 

Foreign pressure on PSA 
(5)  International influences on PSA 

Internationalisation of professional standards 

Public financing from foreign sources Dependence on foreign sources 
of finance (9) 

Foreign financing qualification criteria 

Good link between PSA and 
foreign financing (22) 

Foreign trust on NAOT’s external audit work 
Foreign demand for PSA reports 
Type of external audit opinion for foreign 
financing purposes 
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