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Abstract
This paper investigates the budgeting practices in the Tanzanian central government following its adoption of systems of performance budgeting, cash budgeting, and a Medium Term Expenditure Framework. These systems were introduced following exhortations from the bodies such as the UN, the World Bank and the IMF and reflect the New Public Management practices being exhorted worldwide. A grounded theory methodology was used. This methodology is inductive, allowing phenomena to emerge from the participants rather than from prior theory. This ensures both relevance and depth of understanding. The principal research findings from the data concern the central phenomenon of ‘Struggling for Conformance’. Tanzanian central government adopted innovations in order to ensure donor funding by demonstrating its ability to implement imposed budgetary changes. Organisational actors were committed to these reforms through necessity and struggled to implement them, rather than more overtly resisting them. The resulting ‘Struggling for Conformance’ led to the establishment of rhetorical rules and regulations; manipulation of the measurement of performance and the playing of budgeting games. The grounded theory also provided evidence of the coexistence of ceremonial and instrumental use of accounting in organizations and of a strategic deterioration role in the organization.
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INTRODUCTION
Financial management is a vital tool for poverty reduction in any country. More specifically, budgeting has attracted great attention from various stakeholders throughout the world since in order to achieve “a performing state”, governments need “a performing budget” (OECD 2003; Caiden 2010). Budgetary reforms in developing countries have been urged by various international bodies such as the World Bank, UN and IMF, under the auspices of New Public Management (NPM). However, understanding local contexts of central government for the purpose of improving financial management is imperative (Wynne 2005; Sarker 2006; ODI 2007). 
NPM reforms and UN-, World Bank- and IMF-exhorted systems ostensibly seek to reduce deficits and improve efficiency, accountability and service delivery. NPM reforms are inherently complex and empirical findings in both developed and developing countries have revealed mixed results 


(Evans and Ngalwea 2001; McGill 2001; Kong 2005; Lu 2007) ADDIN EN.CITE . Indeed, the positive impacts of NPM reforms have been argued to be outweighed by their negative impacts 


(Tomkins 1987; Guthrie, Olson et al. 1999; Olson, Humphrey et al. 2001; Schiavo-Campo 2009) ADDIN EN.CITE . A cautious approach to such reforms has been advocated and as early as 1987, Tomkins argued that major change cannot be achieved without setting the right climate for change (Tomkins 1987). Others have emphasised the need for an understanding of the local contexts of the country and evaluation of the reforms themselves to ensure their relevance and successful implementation 
 ADDIN EN.CITE 
(example Abdul-Rahaman, Gallhofer et al. 1997; Guthrie, Olson et al. 1999; Lapsley 1999; Olson, Humphrey et al. 2001)
. 
Most of the papers researching NPM are from Western countries and there has been relatively little exploration of NPM reforms in developing countries (Sarker, 2006). Tanzania is a particularly appropriate site to study the implementation of NPM initiatives as it has undergone a series of reforms at the behest of donors such as the World Bank. These reforms have been strongly influenced by the global initiatives in NPM.  Reforms in the public sector in Tanzania started in the 1990s. In 1991 the Civil service reform programme was launched with the objective of cost containment and government restructuring. This programme extended to 1999, and was followed by Public Service Reform Programme (PRSP) I in 2000, which had the objective of instituting performance management systems.  It was designed to create efficient public services that would be capable of delivering services to the people and enhancing the performance and accountability of Ministries, Departments and Agencies  (MDA)s. In 2007, PRSP II was launched, focusing on results and accountability and the third phase of PRSP was started in 2012, with the objective of a quality improvement cycle. Alongside these, a series of Public Sector Financial Management Reforms (PFMRF) reforms were also implemented.

PFMRF phase I was implemented between 1998 and 2004, with the objective of improving fiscal discipline. It focused on minimizing resource leakage, strengthening financial controls, enhancing accountability and introducing a computerize Integrated Financial Management System (IFMS). The second phase of PFMRP lasted from 2004 to 2008, with the objective of improving allocation efficiency. It focused on improving revenue forecasting, debt management, the expenditure framework, external resources management, Treasury management and accounting, procurement, the use of information technology, investment management, administration support services, external audit, leadership, coordination and monitoring, and evaluation of the programme. PFMRP III has the same objective as previous reforms of public financial management, which has remained to ensure efficiency, effectiveness, transparency and accountability in the use of public financial resources. Phase III started in 2008 and is ongoing; it focuses on enhancing predictability of resources promoting effective service delivery and strengthening production of accurate and timely accounts and results. 

Reforms of the budgeting practices started early in 1994, when Tanzania adopted a cash budgeting (CB) system This focused on bringing spending into line with resources.  In 1998/1999, Tanzania adopted a Medium Term Expenditure Framework (MTEF). MTEF was initially adopted by only a few (MDAs) during this period but, by 2000/2001, all MDAs were implementing MTEF. The current budgeting system in Tanzania is an MTEF system and incorporates performance-based budgeting (PB). The budgeting process of Tanzania involves four main stages: budget formulation, scrutiny of budget proposals and dialogue, budget execution, and budget monitoring, evaluation and control.
In order to understand the cultural, political, social, and economic context in which these budgetary practices are interwoven in Tanzania, this study used a grounded theory (GT) approach 
 ADDIN EN.CITE 
(Parker and Roffey 1997).
 This approach also allows the issues which are important to the participants to emerge, rather than impose a priori restrictions on the aspects of budgeting to be studied and commences with very general research questions. 
The purpose of this research was to understand budgeting practices in everyday life and in the social, cultural and political contexts of the Tanzanian central government, with a specific focus on the adoption and implementation of PB, MTEF and CB systems. The following general research questions were formulated:

i. How do organizational actors within the Tanzanian Central Government accept, resist, influence or become influenced by PB, MTEF and CB?

ii. What theoretical explanations can be developed to understand and explain the budgeting practices in the context of their current reforms? 

A grounded theory was developed from multiple sources including interviews, observations, and documents analysis, resulting in the identification of ‘Struggling for Conformance’ as the core phenomena. ‘Struggling for Conformance’ explains the process through which TCG’s actors were determined to conform to budgetary reforms despite encountering significant difficulties. 
The principle finding, that participants struggled to conform to the reform requirements rather than resisting them, was somewhat contrary to previous research (Broadbent and Laughlin 1998, Jones 2006, Andersson and Tengblad 2009, Sharma et al 2012). The grounded theory provides a more thorough understanding of this core finding by showing how it was managed by participants (establishment of rhetoric rules and regulations; attempting to measure performance and linking budgeting with performance; and practicing of budgeting norms and playing of budgeting games), the context from which it emerged (the uncertain environment, ambiguous and or complex budgeting systems, donors’ influence, and cultural and administrative practices) and its consequences (budgets-related and practices-related impacts). The research unveils the complex nature of the adoption and implementation of budgetary reforms in Tanzanian central government. Finally the research contributes to the theoretical findings of prior NIS research. It found evidence of the coexistence of ceremonial and instrumental use of accounting in organizations and of the existence of a strategic deterioration role of accounting in organizations. It also found  evidence of the integration of efficiency and legitimacy through proactive mimicking of organizational actors. 

The remainder of the paper is structured as follows. In the next section, prior research on NPM and its associated accounting practices is presented. This informs the context of the research rather than to imposing a theoretical framework for empirical analysis. This is followed by the section on the study setting, outlining the principle budgeting practices studied in Tanzania. Next, the methodology used in the study is presented. The grounded theory is presented, which explains the findings of the research which emerged from the data collected. The emergent theory was further analysed through the lens of New Institutional Sociology (NIS) in order to further understand and generalise the findings. Lastly, the final section provides concluding comments of the paper.

LITERATURE REVIEW
NPM first assumed a dominant role in reforms in the public sector in the 1980s and 1990s (Lapsley, 1999). Hood (1991) claimed that NPM’s origins could be explained from two different ideological movements, namely the new institutional economics and the business-type 'managerialism’. The former sought to produce change in the administration based on the principles of “contestability, user choice, and transparency and close concentration on incentive structures” (Hood, p. 5). Meanwhile, the latter referred to “a set of administrative reform doctrines based on the ideas of 'professional management' expertise… [that required] high discretionary power to achieve results…through the development of appropriate cultures…and the active measurement and adjustment of organizational outputs” (ibid. p. 6). Diefenbach (2009) suggests that NPM has proliferated into different versions especially when it is applied to different settings. 
Groot and Budding (2008) summarise the purpose of NPM as ensuring public organizations are more efficient, provide value for money, and are customer- oriented, flexible and effective in their operations. This new orientation has challenged the traditional model of public administration. It required a major cultural change from old bureaucratic beliefs to a model that “attempts to combine modern management practices with the logic of economics, while retaining the core public values” (Samaratunge, Alam, and Teicher (2008, p. 26). Some of the claimed benefits of NPM include reducing the public financial burden; improving public sector efficiency and effectiveness; improving public service responsiveness and accountability; producing an “entrepreneurial” public sector and increased customer satisfaction (Hood, 1995; Jones and Kettl, 2003 and Sarker, 2006). 
Although NPM started in industrialized Western nations particularly in the US, UK, Western Europe, Australia and New Zealand, it has now become a worldwide phenomenon (Jones and Kettl, 2003). Nonetheless, Samaratunge, Alam and Teicher (2008) argued that the impact of NPM, particularly in OECD nations, is rather unclear, even in the early adopters such as Australia and New Zealand. Jones and Kettl (2003) noted that although the Australia government has been benefited from the NPM’s reform, the social and political impacts have proven fatal to the political party that reigned during those reforms period. Meanwhile, in New Zealand, Laking (2001) asserted that although there is an overall gain in efficiency, the impact on the effectiveness of the movement is rather uncertain. Hodgson, Farrell and Connolly (2007) stated that a similar inconclusive trend is found in the UK. Countries such as Norway and Portugal considered themselves reluctant NPM reformers due to issues such as the barrier of the traditional bureaucracy, the lack of external pressure for reform and resistance to change (Araujo, 2001 and Christensen and Laegreid, 2008). Several authors (Hood, 1995; Bovaird and Russell, 2007; Hodgson Farrell and Connolly, 2007) have recognized the implementation of NPM reform is heavily institutionally dependent. This is because different nations, and even different levels and types of public organizations, tend to function with different norms, traditions, capacities and structures, and hence require different approaches (John and Kettl, 2003, Groot and Budding, 2008). Yang and Kassekert (2009, p. 432) warned, “equating all NPM type reforms oversimplifies the unique dynamics of each of these reforms”. Essentially, each of the NPM reforms “needs independent evaluation and theorizing and should not be discounted because of ‘guilt of association’” (ibid, p. 432). Therefore, more research on the specific components of NPM is suggested, which would give a greater understanding and assessment of the impact made (John and Kettl, 2003). 
From a sociological institutional viewpoint, by adopting NPM, organizations may be seeking to  achieve ‘external legitimation’ by conforming to new rules and expectations (ter Bogt 2008, p.33). This is consistent with the findings in the Russian public sector when NPM changes were  better comprehended in terms of legitimacy rather than instrumentality (Timoshenko & Adhikari, 2009). External legitimacy was also identified in the role of the internal system of budgetary control and school development planning (Edwards, Ezzamel, Mclean, & Robson, 2000).
Accounting reform is a central aspect of NPM. Hood (1995) identified several possible accounting implications of NPM implementation including disaggregation of public organizations resulting in more cost centre units, greater use of practices drawn from the corporate sector, resulting in private-sector accounting norms, more use of financial data for management accountability, more explicit and measurable standards of performance, resulting in performance indicators and audits and more preset output measures, resulting  in moving from activity costing to cost centre accounting. Guthrie et al (1999) further identify five categories of NPM accounting: financial reporting systems, management systems and structures, performance measurement, devolvement or delegation of budgets, and internal and external public sector (ibid).
Since its inception, NPM accounting has attracted the interest of many authors in the field of accounting 
 ADDIN EN.CITE 
(Broadbent and Laughlin 1998, Goddard, 2005; Groot  and  Budding, 2008; Hoque et al., 2004; Jackson  and  Lapsley, 2003; Kurunmaki 2008, Jansen, 2008; Lapsley, 2008; Newberry  and  Pallot, 2005; Olson et al., 2001; ter Bogt, 2008, Watkins and Arrington 2007 amongst others)
. Many of these studies have concluded that the positive impacts of NPM reforms have been outweighed by their negative impacts 


(see for example,  Guthrie, Olson et al. 1999, Olson, Humphrey et al. 2001,  Schiavo-Campo 2009) ADDIN EN.CITE . In perhaps the most comprehensive review of NPM in developed countries, Pollitt and Bouckaert (2011) note that ‘during half a century many countries have experienced considerable and persistent difficulties in trying to establish close link between the performance of programmes and their performance allocations’ and that ‘there is no particular reason to believe that the latest generation of budget reforms will enjoy any more than marginally greater success than previous efforts’. For instance, empirical research in Dutch government organizations showed that initiatives to introduce performance budgeting and to increase efficiency were only moderately successful. A wide gap was found to exist between the intended accounting change and its ultimate development and between the newly-developed accounting instruments and their actual application. (ter Bogt & van Helden 2000). Other researchers noted the resistance to change following implementation of budgeting reforms (Broadbent and Laughlin 1998, Jones 2006, Andersson and Tengblad 2009, Sharma et al 2012).
Nonetheless, in recent years, “following the paths blazed by developed countries and the pressures imposed by the international donor agencies, many developing countries have been trying to reshape their administrative systems along the logic of NPM” (Sarker, 2006, p. 181). Samaratunge, Alam & Teicher (2008) noted that a dynamic and efficient public sector is a crucial element in order to attract foreign direct investments and bring more economic benefits to the nation. Thus, many International Development Agencies put NPM reforms as a prerequisite for any nations seeking foreign assistances. However, researches on the implementation phase in developing countries are still limited and lacks of detail, compared to those in the developed nations. It is also relatively pessimistic. Sarker (2006) argued that most developing nations are unable to attain the prerequisites to successful implementation. These are a reasonable level of economic development and experience of the operations of markets. Therkildsen (2000) investigated public sector reform in Tanzania, and argues that there was fragile domestic political support for these reforms and few service delivery improvements. Substantial external influences, fragmented domestic policy-making, weak links between policy-making and its implementation, and questionable assumptions about NPM-inspired reform measures, were identified as the causes of these shortcomings. Uddin & Hopper (2003) researched World Bank claims that NPM initiatives such as privatization, could improve management controls, commercial performance, and development. In fact, privatization appeared to be a relative failure in gaining theses intended benefits. Quah (2002) noted that fighting corruption is one of targeted improvements of NPM in developing countries. However, only three Asian countries – Singapore, Hong Kong and Malaysia – have succeeded in minimizing it. Manning (2001) suggests that the marginal nature of the impact of NPM may be due to limited public expectations and hurried implementation.

Relatively few researchers have investigated NPM accounting practices in developing countries. Batley and Larbi (2004) examined reforms in Africa, South and Southeast Asia, and Latin America. They conclude that reform approaches need to be sensitive to the institutional conditions of particular countries. Awio et al. (2007) examined the Ugandan community-led approach of an HIV/AIDS initiative. They concluded that developing countries need to import relevant and workable aspects of NPM reforms, while at the same time exploring other options for services and programme areas that apply to unique circumstances. Tambulasi (2007) investigated the extent to which NPM-based management accounting practices have increased managerial autonomy and reduced political control in Malawi’s local governance. He found that the NPM-based management accounting has led to loss of local political control, which makes politicians resort to unproductive behaviours including interference, sabotage and corruption in order to regain their lost political control. On the other hand, administrators maintain their managerial autonomy through NPM-based managerial prerogative, seeking central government intervention and colluding with councillors in corrupt activities. He suggests that reformers should consider the social, political and cultural environment of the implementing countries, so as to prevent counter-productive consequences that may present massive negative implications for public policy outcomes. Rahaman and Lawrence (2001) examined and reviewed the concept of deficiency in Ghana, through a case-study of the Volta River Authority (VRA). They observed that the concerns about the lack of formal accounting control and budgetary procedures, did not apply in the context of the VRA. However, the historical circumstances of the Authority presented serious constraints and challenges to the effectiveness of its financial resource management, thus rendering the accounting and financial management procedures a facade, which masked the underlying socio-political reality in the organization and which could therefore fit the description “deficient”. In their study of a Fiji Telecommunications company, Sharma and Lawrence (2012) found that the cultural conflicts and political influences led to the new public management process being resisted and modified to reduce the tension between economic and social relations.

To summarize, empirical research reveals difficulties and mixed results on the implementation of NPM accounting practices and evidence of resistance to NPM reform implementation. However, most empirical studies have been undertaken in developed countries. Moreover, the negative impacts of the implementation of NPM accounting practices in developed countries appear to outweigh the positive. This has led several authors to question the adoption of these practices in developing countries (Dean 1989; Wynne 2005). Cultural, political, social, and administrative factors have been found to have influenced budgeting, accounting and NPM reforms 


(Goddard 1997; OECD 1997; Goddard 1999; Mimba, Helden et al. 2007; Tambulasi 2007) ADDIN EN.CITE . 
The research reported in this paper is a response to a call for understanding of the local contexts of the country and evaluation of the reforms themselves for the relevant and successful implementation of the reforms 


(Abdul-Rahaman, Gallhofer et al. 1997; Guthrie, Olson et al. 1999; Lapsley 1999; Olson, Humphrey et al. 2001) ADDIN EN.CITE . The inherent complexities of NPM accounting and budgetary practices require an appropriate methodology. Interpretive accounting research provides an opportunity for the understanding of cultural, political, social and administrative practices in budgeting. This paper therefore, undertakes an interpretive approach using grounded theory methods to uncover the complexities of budgeting practices. 

STUDY SETTING
In Tanzanian central government, three NPM inspired budgeting initiatives had been introduced over the last ten years. These were cash budgeting, MTEF and performance budgeting. In order to provide a better understanding of these practices they are discussed in more detail below.    

Cash Budgeting 

Tanzania first adopted a cash budgeting system in 1994. Cash budgeting is the specification of budgetary expenditure authorizations and revenue estimates in terms of cash accounting measures. It is a system that has no ex-post information about revenue, expenses, assets, and liabilities (Jones 2007). This is the opposite of an accrual budgeting system, which means the specification of budgetary expenditure authorizations and revenue estimates in terms of accrual accounting measures (Robinson 2009). Under the cash budgeting, ex-ante financial control through the release of cash is the primary instrument while under accrual budgeting, control relies primarily upon ex-post monitoring and sanctions (ibid). A cash budgeting system is a recommendation and often a conditionality of the IMF (Swallow 2010). Cash budgeting may be defined as a system that imposes strictness on current and capital expenditures (Robinson 2002). That is, the current expenditures are not allowed to be used for capital expenditures and vice versa. It may also be used as a budgeting system which brings spending into line with resources by limiting domestic spending to domestic revenue (Dinh, Adugna et al. 2002,(Llienert 2003) (Fagernäs and Roberts 2004). Cash budgeting may be used as an emergency measure to restore fiscal discipline and macroeconomic stability (Swallow 2010). It may also be used as a routine measure, or a tactic to deal with the inevitable consequences of an unrealistic budget (Shah 2007a; Swallow 2010). 
In the system in Tanzania, the Treasury allowed vote holders to spend monies from their votes only to the amount it released every month. It provided funds to MDAs on the basis of revenue collected on the previous month to meet the monthly MDAs budgets. With effect from December 2000, the Government started to operate the CB system on quarterly basis where funds for recurrent expenditure were released to priority sectors on a quarterly basis instead of monthly. After disbursement of funds, the Treasury published quarterly Budget Execution Reports to maintain transparency.

MTEF and Performance Budgeting 

In 1998/1999, Tanzania adopted the MTEF which was a performance-based budgeting system. MTEF links policy, plans and budgets over a medium  term period  of 3 to 5 years (WB 1998; Craig and Doug 2003). The widespread of MTEF in both developed and developing countries was led by the World Bank (Schiavo-Campo 2009). The genesis of MTEF was as a programming tool to cut government spending in advanced countries. It also became an method for improving weak links between budgeting and planning  (Shah 2007a; Schiavo-Campo 2009). MTEF  consists of a top-down resource envelope, and a bottom-up estimation of the current and medium-term costs of development policies (Craig and Doug 2003). 
Positive impacts of MTEF have included an awareness of the need to look beyond immediate urgencies, some encouragement of intra-governmental coordination, initial orientation towards results, and increase in fiscal transparency (Shah and Shen 2007b; Schiavo-Campo 2009) . However, empirical studies have revealed negative impacts such as: weak links between policies in MTEF; difficulties on the monitoring progress towards MTEF targets; expectations of the reforms not being achieved; introducing new ways of doing things but not necessarily change actors’ behaviours; little evidence that the MTEF was used in decision-making at a policy or operational level in later years; little local ownership; distraction from basic budgeting problems; and severe strain from limited capacity 


(Foster, Fozzard et al. 2002; Le Houerou and Taliercio 2002; Rønsholt, Mushi et al. 2003; Short 2003; Ronsholt and Andrews 2005; Wynne 2005; Shah and Shen 2007b; Schiavo-Campo 2009) ADDIN EN.CITE . In developed countries, MTEF has been little more than a multi-year projection; a technocratic exercise that does not involve strategic decisions by political leaders; and proved ineffective in times of budgetary squeeze where financial uncertainty makes it difficult to commit resources overtime (OECD 1997; Schick 2002). 
MTEF in Tanzania was initially adopted by only a few MDAs but by 2000/2001, all MDAs and LGAs in Tanzania were implementing it. MTEF aligns government funding to the National Strategy for Growth and Reduction of Poverty cluster interventions. During budget preparation, a performance based budgeting system, was employed. At this stage, inputs were attempted to be linked with activities, targets and objectives over a period of 3 years.  During budget execution, the cash budgeting system was employed. This system linked the expenditures allocated in the budgeting documents with the actual resources available during the year. The previous budgeting system was a “line item” budgeting system which was merely a functional analysis of expenditure items projected for a single year. It was not linked with outputs nor outcomes as was not considered acceptable to external funders. 

The definition of performance budgeting is difficult to pin down (Willoughby and Melkers 2002). It may be defined as a budget that presents past performance, or future expected performance in relation to the money provided (OECD 2003). It also implies a strategic planning dimension comprising mission, goals and objectives (McGill 2001; Melkers and Willoughby 2001). It is a process that requires quantifiable data which provide meaningful information about programme outcomes, and that requires measurement of results, outcomes and impacts (Melkers and Willoughby 2002). 
Research in developing countries has generally found performance budgeting to have been unsuccessful, and the link between budgeting and performance is indirect, weak and difficult 


(Dean 1986; Oduro 2003; Short 2003; Williamson and Canagarajah 2003; Ronsholt and Andrews 2005; Shah and Shen 2007b) ADDIN EN.CITE . Indeed, similar findings have been made in developed countries in both local/state government 


(Melkers and Willoughby 2005; Carlin 2006; Lu 2007; Noutomi and Nakanishi 2007; ter Bogt 2008) ADDIN EN.CITE  and central government 


( Pollitt 2001; Rose 2003; Doreen 2005; Sterck and Scheers 2006; Shah and Shen 2007b; Küchen and Nordman 2008; Van Nispen and Posseth 2009; Caiden 2010) ADDIN EN.CITE . 

However, some positive impacts have been recorded in the contexts of improving efficiency, accountability, priority-setting, increasing participation, including performance information in reports, and creating a results-oriented culture (McGill, 2001). McGill (2001) argues that the move from input- to output-based budgeting was clear and explicit in Tanzania. However, Evans and Ngalwea (2001) argued that the move of the government towards performance budgeting to strengthen the budget process was technically complex and its implementation is likely to be at an extremely low level. They concluded that […] While government insists that it is already implementing performance budgeting, practice is lagging well behind […] (Evans and Ngalwea 2001, p. 19). However both of these studies were undertaken in the early days of implementation.   
METHODOLOGY AND METHODS
This research is anchored within the interpretive paradigm. Despite being a more structured and practically oriented method, grounded theory, as addressed by Strauss and Corbin, has naturalistic, hermeneutic and social constructivist features which fit well with interpretive accounting research (Elharidy, Nicholson et al. 2008 p.149). Grounded theory is capable of explaining the contradictions and paradoxes of organizational accounting practices, so as to reflect the richness and complexities of social life, and as an aid to get closer to accounting in practice (Humphrey and Scapens 1996). It is capable of capturing complex social phenomena, as it emphasizes the need for developing concepts and their linkages (Strauss 1987). The inherently complex and ambiguous nature of NPM reforms inspired a grounded theory as an appropriate strategy for the research.
Case Studies
The research was conducted in TCG. Three main ministries were investigated: the Ministry of Finance and Economic Affairs (MoFEA), the Ministry of Education and Vocational Training (MoEVT) and the Ministry of Health and Social Welfare (MoHSW). 
MoFEA is the principal central ministry coordinating the budgeting of the TCG. The selection of MoEVT and MoHSW dealing with education and health respectively was based on the significance of these sectors in providing core public services to the public. These two sectors are among the areas of Millennium Development Goals and they contribute to the measurement of human development index of the country. This makes them attractive to various donors and stakeholders throughout the world. Education and Health sectors are also the priority sectors in Tanzania’s internal policies. 
The Presidents’ Office Public Service Management (PO-PSM), Parliament, and Development Partners Group (DPG) were also visited but not as the main research sites. Their overseeing and specific roles to the main research sites made them important for the study. PO-PSM is a ministry under presidents’ office previously known as civil service department. PO-PSM is a pioneer, leader and coordinator of various public service reforms implemented in Tanzania. Parliament has authority on behalf of the people to oversee and advise the government on discharging its responsibilities. The members of three parliamentary committees were contacted: the first is concerned with the budgeting practices of health and education (social services committee), the second is concerned with the budgeting practices of the TCG (Finance and Economic committee) and the last one is concerned with the public accounts (Public accounts committee). DPG is a group of donors in Tanzania formed in 2004 and is the government’s partner on development. The members of DPG are donors currently called development partners. DPG consists of 17 bilateral members such as UK, USA, Sweden and France, and 21 multilateral members such as WB, IMF, UNDP, UNESCO, UNICEF and UNIDO. 
Sources of Data  and Analysis Using Grounded Theory Procedures

Sources of data included interviews, observation and documents analysis. Data collection was conducted over an eighteen month period. Semi-structured and unstructured interviews were conducted for the study. Most of the interviews were tape-recorded and notes were taken. When tape recording was not possible, as a few respondents were not comfortable with the idea, notes were taken. A total of 70 interviews were conducted and are categorized into two main groups. The first group consists of main research sites which are MoEVT, MoFEA and MoHSW. The second group consists of overseeing bodies or watchdogs. This group involved Development Partners (DPs), members of parliament and PO-PSM. A summary of interviews conducted is provided in table A below.
Table A: Interviews Details for Each Site
	Position
	MoEVT
	MoHSW
	MoFEA
	Donors
	Parliament
	PO-PSM
	Total

	Ministries:

	Budgeting Officers
	7
	8
	11
	
	
	
	26

	Economists
	1
	2
	3
	
	
	
	6

	Directors / Heads of Departments / Sections                                                                       
	6
	4
	1
	
	
	
	11

	Accountants
	1
	1
	1
	
	
	
	3

	Commissioners
	
	
	7
	
	
	
	7

	Officials in departments
	1
	1
	1
	
	
	
	3

	

	Over sighting bodies/ Watch-dogs/ donors
	
	
	
	3
	10
	
	15

	Total 
	16
	16
	24
	3
	10
	2
	70


Budgeting, planning and other documents were used to obtain formal descriptions and make sense of the information included in the documents, because information included in these documents expect to translate the budgeting practices in a formal way. Documents for analysis included minutes of relevant meetings, reports, public records, budgeting documents, strategic plans, planning and budgeting guideline, planning and budgeting manuals and various parliamentary Acts. Documents were used mainly for two purposes: to identify and frame interview questions; and for constant comparison with interviews and observation.
Data Analysis Using Grounded Theory Procedures

The data was analysed using Strauss and Corbin’s (1990) coding procedures. Open coding involved the analysis of the researcher’s observation, interview and reflection notes as well as interview transcripts on a line by line, paragraph by paragraph basis. (Strauss and Corbin, 1990).  Codes formed the basis for later aggregation into concepts (core codes).  These are names or labels given by the researcher to themes, events, activities, functions, relationships, contexts, influences, and outcomes. Axial Coding followed open coding.  Once the initial open coding had been conducted, the researcher then recombined the data into aggregate, core codes.  

The final stage of coding was selective coding which required the selection of the focal core code, that is, the central phenomenon that emerged from the axial coding process (Strauss and Corbin, 1990).  All other core codes derived from the axial coding process were related in some way to this focal core code, either directly or indirectly.  Strauss and Corbin (1998) suggest the paradigm model as a tool that a researcher can use in the process of theory development. In a simplified version of this model, the axial codes can be classified as representing conditions, actional/interactional strategies and consequences (Strauss and Corbin, 1990).  
‘[Conditions are] the structure, or set of circumstances or situations in which phenomena are embedded. [Actions/interactions are] strategic or routine responses made by individuals or groups to issues, problems, happenings or events that arise under those conditions. [Consequences are] represented by questions as to what happens as a result of those actions/interactions or the failure of persons or groups to respond to situations by actions/interactions, which constitutes an important finding in itself’.

                                                                                              (Strauss and Corbin, 1990, p. 128).

In this way, a theoretical framework of interrelated concepts can be developed showing posited relationships between the central concept (the focal core code which represents the central phenomenon), its contextual (or influencing) concepts, and its observed consequential concepts (Parker and Roffey, 1997).

The coding was assisted by the use of Nvivo software. The preliminary output of the open coding process of this research comprised some 78 codes, which were further amalgamated and reduced to 22 final open coding categories. Axial coding was next undertaken to identify the final set of codes and establish relationships between them (Strauss and Corbin 1990). The output of axial coding was 9 categories. A summary of these codes is provided in the Appendix. The final analysis stage was to select the focal core code and organise the axial codes using the paradigm model. 

FINDINGS
Findings are presented as a grounded theory, developed from the raw data using Strauss and Corbin’s  paradigm model. The grounded theory consists of a central phenomenon, strategies, conditions and consequences. “Struggling for Conformance” is the central phenomenon of the research and explains what was happening in TCG with respect to the reforms. There are three main strategies which illustrate how struggling for conformance was enacted: establishment of rhetoric rules and regulations; attempting to measure performance and linking budgeting with performance; and practicing of budgeting norms and playing of budgeting games. Conditions consist of the uncertain environment, ambiguous and or complex budgeting systems, donors’ influence, and cultural and administrative practices. There are two main consequences as the result of the strategies adopted during struggling; budgets-related impacts and practices-related impacts. The  ‘Struggling for Conformance’ model is presented in the figure 1 below.
Central Phenomenon: Struggling for Conformance
In the context of this study, struggling means practitioners’ efforts and attempts to implement budgeting reforms despite the difficulties. Conformance means to comply with requirements of the budgetary reforms, and complying with donors’ requirements. Struggling for conformance is therefore organizational actors’ great efforts to conform to the requirements of the reforms, as well as conformance to donors’ requirements. Struggling for conformance is reflected in the following quote:

[…] We agree with them (DPs) about specific indicators…..we are struggling our best to make sure that we are meeting our Performance Assessment Framework (PAF) indicators” 






[…] (Official, MoEVT).

Measuring outcomes and impacts was acknowledged to be difficult, and required time and money from both donors and local actors, as reflected in the following quote:

[…] I agree that it is difficult to measure the outcomes and impacts, but that is not a reason for not doing it. We have to try to do it […] (Donor, World Bank).
 ‘Struggling for Conformance’ emerged from complexities in budgeting practices related to the meanings placed on ‘capacity’ and performance budgeting. ‘Capacity’ related to actors’ perceptions that the current MDA’s ability to utilize funds would have an impact on the following year’s ceilings. This had two perceived implications for the MDA. Firstly, there was a fear that its ceiling might be reduced, as the absorption capacity of MDA was as one of viewed factors in ceilings determination. Secondly, it elicited a Controller and Auditor General (CAG) query. This complexity was reflected in the following quote:
 […] The challenge is that… funds are released at the end of the year. You are given funds in June. You have only one month to utilize those funds. How are you going to use those funds? What we can do is to ask for an authorization from the Permanent Secretary. This takes a lot of time. You know office issues! Tasks are delayed, and the next year ceiling is reduced because you have failed to utilize the funds released by the Treasury. As the result of this, time elapses and you are identified as having a low capacity of funds absorption […] (Budgeting Officer, MoHSW).



Many factors were involved in the determination of ceilings: core activities, MKUKUTA activities, government commitments and promises which may not have been practicable, absorption capacity of MDAs and the actual requests of MDAs. Furthermore, this process was full of political pressure. The complexity of ceilings practices was reflected in the following quote:

[…] You know, there are different bases for ceilings determination…..this issue about standards for how to determine ceilings is still controversial […] (Official, MoFEA). 

Performance budgeting had a variety of interpretations. The term happened to be new to most budgeting officers and to most politicians. Other officials (especially long-standing and senior staff) perceived performance budgeting as a budgeting system which focused on results, whereas DPs perceived performance budgeting as a budgeting system which required outputs to play a major role in the budgeting decisions. Other officials perceived performance budgeting as a funding system which was based on past performance. The complexities of performance budgeting were reflected in the following quote:
[…] Performance budgeting, there are different traditions of it but basically, performance budgeting is when the output of the resources that you allocate plays a major role in the budgeting process. Now it can play a major role in different ways, but basically, a traditional budget is a set of financial resources, and performance budgeting introduces not a set of resources, but a set of results that those resources are trying to achieve, and give those data a very important role in decision mechanism […] (DP, World Bank).

‘Struggling for Conformance’ also emerged from the difficulties associated with the complexities of implementing performance budgeting, cash budgeting and MTEF. Complexities of systems and the existing local environment caused difficulties for organizational actors to focus on the medium term. This was a result of the uncertain environment characterised by political pressures, economic changes, time constraints and the low level of the economy. Linking inputs with activities, targets, objectives, policies, mission and vision was another conformance difficulty as a result of uncertainties during budget preparation and execution. A final conformance difficulty occurred when practitioners failed to measure performance of the established objectives and targets. Examples of conformance difficulties on the context of focusing on medium term, and linking inputs with results are reflected in the following quote:
 […] you take the first year seriously in terms of … you stick to this budget and staffing…..even the first year is shaky in terms of execution and meaning of the numbers. Why should you spend so much time for the second… so I think it is the big problem […] (Donor, World Bank).

With all of these difficulties, motivations for reforms implementation were found to be important. These included motivation for more funds as a result of donors’ influence; motivation to improve internal efficiency as a result of the reforms’ promises; and motivation to be like other countries as a result of perceptions on globalization. An example of motivation for fund from donors is provided in the following quotes:

[..] The problem is…..we may implement what they (donors) want. If they will say “this particular issue is important” then you have to do it. However, you may have different opinions. Because you need funds, you are forced to do it […] (Official, MoFEA). 

[…] therefore, those other reforms are the results of their (donors’) power. This is what I am saying here, that is “do these, if you cannot do these, it will be like this” […] (Official, MoFEA)

However, organizational actors did believe in the reforms to improve internal efficiency, whilst acknowledging implementation to be difficult, as reflected in the following quote:

[…]MTEF…..if it would have been prepared and implemented carefully, would have given us the best results […] (Official, MoFEA).

Faced with conformance difficulties and motivations for adoption and implementation of reforms, organizational actors made great efforts to make sure that the requirements for budgeting preparation, execution and reporting were met. ‘Struggling for Conformance’ is the process through which organizational actors were determined to implement innovations in organizations despite the encountered difficulties and this explained the responses of organizational actors on the adoption and implementation of budgetary reforms.

The Strategies Associated with ‘Struggling for conformance’
There were three main strategies, which explained how struggling for conformance was enacted: establishment of rhetoric rules and regulations; manipulating the measurement of performance and the playing of budgeting games and the practicing of budgeting norms. 
Establishment of Rhetorical Rules and Regulations

Various rules and regulations such as manuals, guidelines, Acts, circulars, and establishment of new units were established to guide the implementation of performance budgeting, cash budgeting and MTEF reforms.  However, the use, perceptions and impacts of these rules and regulations hindered these efforts and made the rules and regulations more rhetorical. This strategy was characterised by the establishment of inadequately-used and or negatively/insignificantly-perceived guidelines; inadequately-used manuals; inadequately- and/or negatively-used acts and policies; insignificantly-perceived and adversely-affecting circulars; and ineffectively perceived, supervisory units. One example illustrates negatively- used policies with respect to of allocations for poverty reduction; 
[…] Resources allocated to MKUKUTA (A national strategy for poverty reduction), as a percentage of total expenditure, have remained almost constant in the last three financial years ..… it is astounding that such allocations…..are concentrated at the central government level, instead of going to LGAs where the actual job of poverty alleviation is being made […] (Donors, The Citizen, 20th February, 2010).

Two further examples of the insignificantly-perceived guidelines are the requirement to prepare a well-nigh impossible, three-year performance report and general guidance on budgeting, as illustrated below::

 […] MDAs, RSs and LGAs are required to prepare Annual Performance Reports and 3 Years Outcome Performance Reports providing feedback on the attainment of key results areas of their strategic plans…should be made available to the parliament and disseminated to the public via institution’s website, media or other appropriate forum to enhance transparency and accountability […] (Planning and Budgeting Guideline 2009/10, p.114).

[…]. Even if a budget guideline is released, it doesn’t have significant impact on your budget preparation. To be honest guideline is not a constraint […] (Official, MoEVT).

Donors’ influence contributed to the process of establishment of the rhetorical rules and regulations.  Conformance with reforms through incorporation of donors’ views on budgeting regulations enhances the accessibility of foreign funds from donors, as reflected in the following quote:

[…] Yeah…What I can say is, we have to accommodate them (donors)  because they are giving us funds, to accommodate them through Public Expenditure Reviews (PER) and the Annual General Budget Support (GBS) meeting, to listen to their views and accommodate them in the budgeting regulations […] (Assistant Budget Commissioner, MoFEA).
Manipulating the Measurement of Performance 
Measuring of outcome and impacts was complex and actors often opted for reporting performance based on inputs rather than outputs/outcomes/impacts. Sometimes, the rhetorical words output and outcome were used in reports while in reality inputs were being measured. 

From the table 1 below, for example, the target required improvements in the retention of pupils. Actual progress was measured by attendance on the course designed to build the capacity of actors to improve retention. Attending the course was NOT in itself an output or outcome related to the target as described.

	Target Description
	Actual Progress
	Remarks on implementation

	Retention of pupils in primary and secondary schools improved and maintained by 2007/08
	M&E staffs have attended the course on pupils’ retention during the year.
	Expected output and outcome achieved.


 Table 1: Performance Measurement Manipulation 








(MTEF 2009/10 -2011/12, MoEVT)
Playing of Budgeting Games and Budgeting Norms Practices 
Several examples of budgeting games were found. For example, allowances allocation – special request – ring-fencing was a three-stage game played by the MDAs and Treasury. The game started during budget preparation when participants rewarded themselves by including allowances, such as extra duty and per-diem payments in the budgets. This practice emerged as a result of low salaries in order to foster participation in the budgeting preparation.  Allowances were included in the budgets by MDAs at the expense of core activities:

[…] We have to agree that there is a change. We have to fight in order to get what we want. However, it is not the right way. We had to fight for salary increase rather than allowances […] (Director, MoEVT).
 Then, during budget execution, special requests to the Treasury were sent by MDAs so as to fund the core activities as most of funds had been allocated for allowances:

[…] we are sending special requests to the Treasury. However, they are also telling us you need to reduce allocations on allowances and the like […] (Budgeting Official, MoEVT).

It was difficult for the Treasury to decline “special requests” from MDAs due to the significance of the core activities. However, the increasing trend of special requests by MDAs forced the Treasury to adopt a ring-fencing strategy. This was the last part of the game in which the Treasury was forced to allocate funds for specific items (core activities) on behalf of MDAs so as to make sure that core activities of the MDAs were fully funded:

[…] That is why there were so many special requests. When it was known that this was what they were doing, we came up with what we call ring-fencing of the most important areas. […] (Official, MoFEA).

[…] Funds approved are huge but we are getting only part of it. Moreover, funds released are already ring fenced. They are already allocated by Treasury. That is, you should put this for this item, put this amount for this item, put this amount for this item, and put this amount for this item. What remains after that, then is what we are looking at how to allocate […] (Budget officer, MoHSW). 

Another example was the repetition game in the establishment of organizational targets. This involved using the same figures for a number of years. This was caused by complexities on the use of performance in budgeting and time constraints which caused actors to merely “copy and paste”. It was also complemented by a selective overseeing approach, as nobody cared about the details written in the papers. For example, the target of increasing treatment success of TB and Leprosy (in percentage) was the same in three consecutive MTEFs as appeared in the budgeting documents: 

[…] treatment success of TB and Leprosy increased from 80% to 85% by 2010” […] 
(MTEF, MoHSW 2007/08-2009/10 p.76); 
[…] treatment success of TB and Leprosy increased from 80% to 85% by 2011 […] 
(MTEF, MoHSW 2008/09-2010/11 p.18); 
[…]treatment success of TB and Leprosy increased from 80% to 85% by 2012 […] 
(MTEF, MoHSW 2009/10-2011/12 p.13). 
‘End-of-year practices’ and reallocation was a game played due to funding uncertainties and meanings placed on the “capacity” of the spending unit. Much expenditure was incurred at the end of the year. More funds were also released in the fourth quarter. Ministries had to struggle to ensure that they utilized all the funds released by Treasury to be seen as ‘having capacity for funds utilization’ for considerations in the next year and avoid audit query. A huge amount of funds were reallocated near to the end of the year. Utilization of funds in an inappropriate way became nuch easier due to the pressure to use up the funds released by the  Treasury. Reallocation and end-of-year practices are reflected in the following quote:

[…] you may find that funds are reallocated from one area to another. Especially when approaching the end of the financial year. People are rushing on finishing up the funds…..Then you may find that people are being helped (through reallocation) on utilizing funds so that it may not bring audit query….Most of expenditures are conducted at the end of the year and most of these expenditures do not focus on the planned activities […] (Budgeting official, MoFEA).

Partial analysis of the MDAs’s budgets was performed by their watch-dogs; parliamentary committees and the Treasury. During budget discussions, parliamentary committees concentrated on the funds discrepancies between budgeted and actual for the past year. They ignored the evaluation of the expected performance which was supposed to be achieved by that small amount of fund released by the Treasury. On the other hand, the MDAs were supposed to submit their budgets to the Treasury for scrutinization. A partial analysis over the budgets was also performed by the Treasury due to submission delays and the huge size of the MTEF. A selective-scrutinization approach on budgeting documents was performed on only a few parts of the MTEF. It was therefore difficult to perform a fair analysis such as scrutinizing the links between the inputs, activities, targets, and objectives, as reflected in the following quote:

 […] as a result you are doing partial analysis. It doesn’t make sense that you are given five MTEFs to look at today, while its discussion is tomorrow […] (Official, MoFEA).
It was a norm for politicians to intervene in the funds allocation exercise performed by the Treasury. After the receipt of actual fund requests from MDAs, the Treasury set “ceilings”, for each MDA, being the amount of funds to be allocated to various MDA’s expenditures for that particular year. This process was guided by established policies and guidelines. However, it was interfered with by some of the politicians who adopted strategies to obtain more funds beyond the Treasury ceilings. This distorted priorities, as reflected in the following quote:

[…] However, politicians will come and say “no”…. (they) will go to the executives (saying); “let me be given more money”. You know, we are planning for revenue and expenditure, revenue itself is limited, if you go to the executive and say; “let me given 25 billion or 30 billion”, while this year he had only 2 billion, that means you have to reduce from others and give it to him (to politician’s MDA), therefore priorities are distorted in this sense […] (Official,  MoFEA). 
Another budgeting norm was the identification of priorities during budget execution. During budget preparation, priorities of the MDAs were identified in order to allocate funds to priority areas and thereby achieve organizational objectives. After budget authorization, MDAs prepared action plans and cash flows for the execution of the prepared and authorized priority areas- activities. When the funds released were lower than the funds stipulated in the action plan and cash flows, MDAs had to identify new priorities among the previously identified priorities so as to utilize the relatively small amount of funds received from the Treasury. Activities which could be detrimental if they were to be delayed, were funded first.   Activities were therefore funded on a ‘non-wait, first-funded’ basis. This caused the previously established link between inputs, activities, targets, and objectives to fade away. This norm was reflected in the following quote: 

[…] When fewer funds are released compared to what we have budgeted, we need to sit down and identify priorities of listed activities. We have to scale down […] (Budgeting officer, MoEVT).
Conditions for Struggling for Conformance

These conditions are the set of circumstances or situations in which the phenomenon of Struggling for Conformance is embedded. They comprise four aspects: the uncertain environment; ambiguous and/or complex budgeting systems; dysfunctional cultural and administrative practices and donors’ influence. These conditions both facilitated and constrained the process of struggling for conformance. 
Uncertain Environment

The uncertain environment within which participants were acting posed constraints on the process of struggling for conformance. It was evidenced in the form of intrusive political influence, a poorly performing general economy, funding uncertainty (both domestic and foreign), low salaries and high workloads for employees, and economic changes which resulted in changes of priorities. Reforms were being implemented in this environment which was full of uncertainties and thus made organizational actors struggle to conform to these reforms as reflected in the following quotes: 

[…] the challenge we have is dependency on DPs. DPs may promise to provide 30 billion and unfortunately (only) provide 1 billion. This makes predictions unworkable and makes the budget of later years not meaningful. Revenue predictions may be uncertain because of the donor dependency […] (Budgeting Official, MoFEA).

[…] it can be new priorities in the sense that in the last two years, if you can remember, we had electricity problems…..electricity was priority number one during that period…..now we have financial crisis, priority number one is to have enough food. In order not to fall under food shortage problems, then we have agriculture as a priority […] (Director, MoFEA).

Ambiguous and/or Complex Budgeting Systems

Performance budgeting is inherently complex particularly with respect to measuring output, outcome and impact. Complexities were also observed on the projections of later years’ estimates. In the uncertain environment of TCG, the cash budgeting system was incompatible with performance budgeting. Performance budgeting is a systematic system which requires preparation of cash flows and action plan. In contrast, cash budgeting is a volatile system which depends on availability of funds. The measuring of three-year targets of MTEF was also difficult as a result of the rolling nature of the MTEF. This is reflected in the following quotes:

[…] it is not a personal concern (of not concentrating on the medium term), it is our arrangement of cash budget, we are still doing cash budget, you see! Because you spend what you have, what can be predicted (for instance from) foreign aid. But we cannot depend much (on these predictions) - as you have seen, of the budget the government informed us for last year, only 59% of expectations were provided. 41% was not […] (Chairman, Finance and Economic Committee).
These contradictions and complexities also led to donors’ claims that despite being documented in the manual since 1998, performance budgeting did not exist in practice.  

Dysfunctional Cultural and Administrative Practices

There was a culture of deference to senior employees which sometimes led to compromising the rules and regulations so as to fall in line with the senior’s wishers. Practitioners were also subject to acting in their own self interest in order to fill the gap between their tiny salaries and their actual costs of life and life style. This resulted in funds being allocated in accordance with individual actors’ gains rather than organizational benefits. This was reflected in the following quote:

[…] You know, what I can see is that, people are looking on activities that can benefit themselves; it’s a problem […] (Budgeting Official, MoEVT).

Donors’ Influence

The extent and importance of donors’ financial assistance to the government gave them power to exercise influence on the budgeting practices. This was in the form of influencing budgeting regulations, dictation of priorities, and informal conditions attached to their loans and grants. Furthermore, they could affect budget execution and preparation due to delaying  funds disbursement, by tying their grants to specific projects and basket funding rather than the General Budget Support (GBS). These are reflected in the following quotes:
[…] I think there are several influences let’s say,  the more these reforms-based initiatives within the public financial management programme which try to strengthen the institutional elements of the budgeting as we discussed in the beginning…..then there are day-to-day practices of donors giving grants which sometimes goes in opposite direction because they don’t come in line with the planning system, so I think those are the two things…..some donors…..wish for strengthening the system and there are other practices which actually weaken the system by fragmenting it and destabilizing it […] (Donor, World Bank).

[…] they are giving us mosquito nets so what? We are going to remain poor forever! Why don’t they invest on roads construction, large irrigation schemes, these are things which will reduce poverty, not mosquito nets. They don’t agree on these.  […] (Official, MoFEA)

Consequences of ‘Struggling for Conformance’
A number of dysfunctional consequences were observed as a result of of ‘Struggling for Conformance’. Delinked and self-focusing budgets were evident. These were budgets whose inputs were linked with individuals’ objectives, rather than organizational targets and objectives. This occurred during budget preparation when more funds were allocated for allowances.  It also occurred during budget execution, when funds were reallocated from one area to another. Politicians’ intervention was also a cause of de-linked budgets, as funds required for specific spending units may have been shifted to other spending units because of their interventions. 

Dependent and ambitious budgets were also observed. Actors’ strategies of searching for more funds by writing proposals etc. caused budgets to include projects which were dependent on donor funding. Projects could have been included in the budget and approved by the Parliament while negotiations with donors were still in progress. Should the donors have withdrawn, projects would not have been implemented. The performance mindset had made actors focus on expected results while ignoring the availability of resources. This resulted in ambitious and dependent budgets, as was reflected in the following quote:

[…] The lack of proper understanding of budgeting..…leads to extremely ambitious expenditure budgets, without due regard to available resources; this is the biggest challenge! […] (Official, MoFEA).

As a result of the allowances allocation - special request - ring-fencing game, budgets became excessively ring-fenced, both during budget preparation and during budget implementation. The Treasury had to make sure that sufficient funds had been allocated and released for the core activities of the spending units.  This caused the budgets of spending units to be ring-fenced, as was reflected in the following quotes:

[…] This time I went to the Treasury. My colleagues were surprised during the meeting. I requested my fund to be ring-fenced. Previously I didn’t know that this was the technique used by others … I think it will be better, if all items were to be ring-fenced, that is when we will have real budgets […] (Director, MoEVT).

 […] The Treasury is increasing ring-fenced areas day after day […] (Accountant, MoHSW).

Poor spending discipline was a result of the indirect self-funding culture. This had been accelerated by perceptions placed on “capacity meanings”. This was especially the case when approaching the end of the financial year as discussed above. Poor spending discipline was reflected in the following quote:

[…] I don’t agree that we have improved in spending discipline, we have only reduced over-expenditures […] (Official, MoFEA).

However a number of more positive consequences were also found. Implementation of rules and regulations concerning performance budgeting, CB and MTEF practices increased the transparency of budgeting operations and the awareness of actors. Budgeting discussions became meaningful at various levels: within an organization, between MDA and the Treasury and during Parliamentary discussions. The use of the Strategic Budget Allocation System (SBAS) increased transparency in resources allocations, as was reflected in the following quote:

[…] We are now using SBAS, everyone can see how much is allocated to whom and why it is allocated there […] (Official, MoFEA).
As a result of the CB system, the Government’s over expenditure was perceived to have been reduced. CB required spending on the basis of what the Government had provided. Before the introduction of CB, every government cheque was paid without consideration of the availability of funds. There were huge deficits and debts. CB had reduced over expenditure, as was reflected in the following quote:

[…] To be honest, we are happy about the budget which we are using for each month, because of its financial discipline: we spend what we have, if we don’t have the money, we cannot spend. Previously we spent funds until we were in deficit […] (MP, Social services Committee). 
Budgets also contributed to the means by which individual performance was measured through OPRAS, as was reflected in the following quote:

[…] It is important for all employees working in Public Institutions to go through their annual plans and identify only those objectives, targets and activities that are to be implemented during the year, which will form the basis for deriving individual objectives. There are institutions and employees that can get their annual plans from MTEFs […] (OPRAS guideline, 2006).
DISCUSSION OF ‘STRUGGLING FOR CONFORMANCE’ 
An important advantage of grounded theory methodology is that it enables theory to emerge from the participants and practices being researched. This ensures both relevance and depth of understanding. However, the theory does need to be located within the broad extant literature and theory to extend, validate, and refine knowledge in the field (Strauss and Corbin 1998). In doing this the grounded theory can also contribute to the extant theory as well as allowing the extant theory to contribute in turn to the grounded theory. In this section, the grounded theory is discussed primarily in relation to aspects of institutional theory to enable this process to occur. 
The core finding of the research is that organisational actors were committed to the reforms through necessity and struggled to implement them, rather than more overtly resisting them as found by prior research (Broadbent and Laughlin 1998, Jones 2006, Andersson and Tengblad 2009, Sharma et al 2012). This is not to say what could potentially be interpreted as resistive behaviour did not exist. For instance ‘gaming’ and the setting of rhetorical rules is often interpreted as resistive behaviour with a view to stopping or at least hindering implementation in research undertaken in Western organisations. Nor is it to say that participants believed the reforms were desirable or even appropriate (though there was some evidence they were thought capable of improving organisational efficiency). Rather, in Tanzania, the motivation for such behaviour was primarily a desire to manage the implementation as best they could and not to hinder it. Failure to implement the reforms, particularly if due to overtly resistive behaviour was likely to result in loss of funding and its disastrous consequences. This contextual difference may explain the subtle distinction between struggling and resistance. In developed nations the reforms either are implemented as a result of an ideological commitment that such reforms will result in better management or as a mimetic process in the hope that they will because everyone else is implementing them. Either way they are usually implemented at the behest of top management and not always with the support of the more junior management who have to manage the detailed implementation. This is likely to result in resistance but without fundamentally threatening the existence of the organisation. In developing countries, almost entirely dependent on the wishes of donors such behaviour will be self-destructive. The only sensible option for actors is to do their best to implement these coercively imposed changes. This does not ignore the political management and gaming of the implementation but at all times such management is primarily motivated by struggling to conform rather than overtly resisting. It should be noted that this finding is specific to Tanzanian central government and other public sector organisations facing different contexts with perhaps less coercive pressure to reform, may well display more resistive behaviour. It is one of the advantages of a grounded, interpretive approach that the researcher can get close enough to participants to understand motivations as well as actions. This provides a deeper, more informed analysis. 

Struggling with ambiguities/complexities of change has also been observed in other areas of budgeting research (Wynne 2005; Van Nispen and Posseth 2009) and in the NIS literature 


(Lowe 2000; Modell 2001; Lukka 2007) ADDIN EN.CITE . Lukka (2007) for example, argue:

[…] Management accountants from all around the organizations struggled with their everyday activities due to the ambiguous management accounting rules system of the firm. However, this condition of Southlake’s management accounting did not paralyse it […]  ( p.94).

Struggling is also reflected in NPM literature for example, by the argument that robust performance measurements should be maintained to achieve the objectives of managers and professionals, despite their shortcomings (Lapsley 2008). Vakkuri (2007) explains struggling as attempts to create order whilst using ambiguous NPM instruments. Atreya and Armstrong (2002) revealed that Nepal was struggling for stability promised by NPM reforms. 

NIS is a powerful theory when it comes to explaining the adoption of innovations by “institutionalized organizations”. Organizational actors adopt and implement innovations because of legitimacy and efficiency 


(Powell 1985; Covaleski and Dirsmith 1988; Oliver 1991; Powell 1991; Abernethy and Chua 1996; ter Bogt and Jan van Helden 2000; Collier 2001; Tsamenyi, Cullen et al. 2006) ADDIN EN.CITE . However, one early critique of NIS was concerned with treating efficiency and legitimacy as dichotomies (Meyer and Rowan 1977; DiMaggio and Powell 1983). Efficiency and legitimacy may be intertwined through pro-active mimicking of organizational actors (Modell 2001). However, one motive may dominate another at a specific period of time. For example, legitimacy may dominate efficiency during organization decline and at a relatively early stages of the adoption of innovations (Covaleski Mark and Mark 1983; Lowe 2000). On the other hand, efficiency motive may dominate legitimacy for early adopters of innovations (Tolbert and Zucker 1983; Westphal, Gulati et al. 1997). Such intertwining of motivations was certainly evident in TCG as discussed above. 

Implementation of innovations in organizations may also encounter various operational difficulties. For example, Lukka (2007) found management accountants from all around the organizations struggled with their everyday activities. Wynne (2005) revealed that Ghana has been struggling to implement its agreed annual budget. In TCG struggling to focus on the medium term period made accountability of the established targets for the three year period well-nigh impossible (Short 2003). Organizational actors were also struggling with the linking of inputs with outputs and outcomes.

The strategies which illustrate the process of struggling for conformance find echoes in the NIS concepts of loose-coupling. This occurs when the established rules are not coupled to the actual practices, often due to power conflicts and self-interests 


(Covaleski and Dirsmith 1988; Abernethy and Chua 1996; Collier 2001; Tsamenyi, Cullen et al. 2006) ADDIN EN.CITE . Power and self-interest were evident in Burns and Scapens (2000)’s institutionalization process which recognised the ability of individuals or groups to make their own interests or concerns count  (Giddens 1997). During the implementation of the rules various types of organizational activity and routines may emerge which either have deviated from the original rules, or were never explicitly set out in the form of rules (Burns and Scapens 2000). Moreover, Burns and Scapens (2000) found the introduction of modifications during the implementation of new rules occurs either deliberately or unconsciously when the new rules are inappropriate or are misunderstood (Burns and Scapens 2000). Prior research in budgetary reforms has found similar outcomes where the changes are claimed to have evolved in one way, while actual practices are still far behind the rhetoric 


(Evans and Ngalwea 2001; Foster, Fozzard et al. 2002; Williamson and Canagarajah 2003; Mserembo and Hopper 2004; Kong 2005; Ronsholt and Andrews 2005; Uddin and Tsamenyi 2005; Shah and Shen 2007b) ADDIN EN.CITE .
Prior NIS research has noted that rules may be instrumental and/or ceremonial and may even result in strategic deterioration. Their occurrence during struggling depends on the number of factors which include the nature of innovations; the nature of the environment and the nature of intra-organizational power relations.  For instance conflicting power results in ceremonial practices while enabling power results in instrumental practices 


(Burns and Scapens 2000; Collier 2001; Nor-Aziah and Scapens 2007) ADDIN EN.CITE . Similarly, fragmented environment and complex innovations are more likely to result in ceremonial practices. Ceremonial practices also occur during loose-coupling when organizational actors mediate efficiency and legitimacy (Meyer and Rowan 1977; Oliver 1991). 

In this study, instrumental attempts to measure performance in the performance budgeting system were the creative routes to cope with complexity as reflected in the following quote:

[…] In most cases we are measuring inputs and processes because output and outcome are difficult to measure. For example, we may consider measuring the number of delivery kits on the reduction of mortality rate […] (Head of Department, MoHSW).
In contrast, the allocations of the latter two years of the MTEF were ceremonial due to unpredictability. These two years’ allocations were therefore shown in the documents but detached from the actual organization practices (Meyer and Rowan 1977). The occurrence of ceremonial practices and loose coupling however, may not necessarily exist for the sake of mediating legitimacy and efficiency (Nor-Aziah and Scapens 2007). Accounting change may be enacted to fulfil ceremonial or even strategic deterioration role despite the harmony of efficiency and legitimacy. Ceremonial practices and loose-coupling may occur to mediate conflicting rules and conflicting institutions in organizations. For example, the implementation of the rolling MTEF subverts accountability of the targets set for the three year period. Similarly, the implementation of cash budgeting during budget execution undermines the follow-up of performance budgeting allocations. Likewise, the allocations on performance budgeting were coupled with individuals’ allowances. This mediation happens because of the complexity of innovations and fragmented environment (Meyer and Rowan 1977; Covaleski Mark and Mark 1983). Loose coupling was therefore not only a mediating tool between efficiency and legitimacy but also a mediating tool of conflicting rules and conflicting institutions (Nor-Aziah and Scapens 2007).

Strategic deterioration may be revealed in organizations during the implementation of rules. When struggling to acquire legitimacy, the struggle may result in fulfilling the interests of organizational actors while compromising organizational efficiency. When the rules are complex, the environment is fragmented, and power is conflicting, accounting innovations may then subverted to serve the interests of individual actors rather than organizational objectives (Covaleski and Dirsmith 1991). This involves, for example, fulfilling technicians’ and politicians interests while compromising organizational efficiency 


(Covaleski and Dirsmith 1991; Nor-Aziah and Scapens 2007) ADDIN EN.CITE . Counter-productive consequences have also been observed in the implementation of budgeting and NPM reforms when the environment is fragmented, and rules are complex (Alesina and Perotti 1999; Tambulasi 2007). In this study, allowances allocations in the budgets were the result of fulfilling organizational actors’ interests, the fragmented environment and complexity of performance budgeting system, as reflected by one of the budgeting officials:

[…] What I can see is that, (during budget preparation), people are including activities which will benefit them. Before including an activity (into the budget), one has to ask: “What will I personally get from this activity” […] (Budgeting official, MoEVT).

CONCLUSION
The original purpose of the research was to obtain an understanding of how organizational participants within the Tanzanian Central Government accepted, resisted, influenced or became influenced by NPM inspired budgetary reforms. It was also intended to develop theoretical explanations to understand and explain the budgeting practices. Adopting an interpretive, grounded theory approach enabled the researchers to obtain such an understanding and to explore participants’ perceptions and motivations that underpinned their practices. It allowed examination of the complexity of implementation alongside its cultural, political, social and administrative context as suggested in the prior research. The principle, somewhat surprising finding was that participants struggled to conform to the reform requirements rather than resisting them. This was somewhat contrary to previous research (Broadbent and Laughlin 1998, Jones 2006, Andersson and Tengblad 2009, Sharma et al 2012) but is probably explained by the contextual differences to other organisations who did not face such coercive pressure.  The grounded theory provides a more thorough understanding of this core finding by showing how it was managed by participants (establishment of rhetoric rules and regulations; attempting to measure performance and linking budgeting with performance; and practicing of budgeting norms and playing of budgeting games), the context from which it emerged (the uncertain environment, ambiguous and or complex budgeting systems, donors’ influence, and cultural and administrative practices) and its consequences (budgets-related and practices-related impacts).
The paper also provides additional evidence of the difficulties in reform implementation, with the resultant benefits being less than that promised as identified in prior research 


(Tomkins 1987; Guthrie, Olson et al. 1999; Lapsley 1999; Olson, Humphrey et al. 2001; De Bruijn 2007; Jansen 2008; Van Nispen and Posseth 2009) ADDIN EN.CITE . Moreover, the research provides evidence of conflicting rules as constraints on reforms implementation. This occurred when cash budgeting was in conflict with performance budgeting, and the rolling nature of MTEF relegated the accountability of the established three-year targets.

The research provides evidence of the coexistence of ceremonial and instrumental use of accounting in organizations. The empirical literature suggests that accounting and budgeting are used as legitimating tools 


(Covaleski Mark and Mark 1983; Covaleski Mark and Mark 1986; Covaleski and Dirsmith 1988; Edwards, Ezzamel et al. 2000) ADDIN EN.CITE . However, budgeting and accounting practices were also observed as equally important in searching for organizational efficiency. The empirical findings further suggest the existence of a strategic deterioration role of accounting in organizations. Strategic deterioration occurs as organizational actors attempt to manipulate legitimacy for their individual, rather than organizational, efficiency.
The paper complements and extends some of the theoretical findings of prior NIS research. Early formulations of NIS treated  efficiency and legitimacy as dichotomous (Meyer and Rowan 1977; DiMaggio and Powell 1983). Later formulations of NIS integrate efficiency and legitimacy 


(Covaleski and Dirsmith 1988; Collier 2001; Modell 2001; Tsamenyi, Cullen et al. 2006) ADDIN EN.CITE . This research provides further evidence of the integration of efficiency and legitimacy through proactive mimicking of organizational actors (Modell 2001). The finding concerning the emergence of the strategic deterioration response is the opposite of the response observed by  Abernethy and Chua (1996), designated as “strategic innovation”.  While strategic innovations illustrate a positive effect on organizational efficiency more than that acquired for legitimacy (Abernethy and Chua 1996), strategic deterioration illustrates a compromise on organizational efficiency. The research also contributes to the understanding of loose coupling in organizations through the theorization of struggling for conformance when the established rules are not coupled to the actual practices. It suggests that loose coupling is not only the mediating tool between efficiency and legitimacy (Nor-Aziah and Scapens 2007) but may also be useful in mediating the conflicting institutions or fragmented environment and the complex nature of new innovations. 

Finally, this research has several implications for policy-makers of NPM and budgetary reforms such as the World Bank, IMF, Donors (DPs) and to the Tanzanian central government practitioners. These include the recognition that the establishment of the rules and regulations alone is not adequate for the successful implementation of budgetary and NPM reforms. Local ownership is also necesary for the establishement of rules, as well as in their implementation. Budgetary rules and regulations should also be basic and able to influence the cultural and administrative practices. The design, adoption, implementation and evaluation of the budgetary and NPM reforms should involve a comprehensive view of the nature of the internal environment (cultural, social, political, economic), the external environment (external influences) and the technical aspects of the reforms (complex/simple, ambiguous, conflicting).
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Appendix I: From Early Open Codes to Core Codes

	EARLY OPEN CODES
	FINAL OPEN CODES
	CORE CODES

	1
	Modes of funding
	Budget Structure and Donors’ financial dependency
	Donors’ influence

	2
	Budget Structure
	
	

	3
	Insufficient fund
	
	

	4
	Donors’ financial contribution
	Donors’ Power and Actors’ perceptions on this power
	

	5
	Perceptions on donors
	
	

	6
	Donors’ power
	
	

	7
	Funding uncertainty
	Uncertainties, Changes and contingencies
	Uncertain environment

	8
	Economical, and Structural changes
	
	

	9
	contingencies
	
	

	10
	Time constraint
	Uncertain working Environment
	

	11
	Work load
	
	

	12
	Employees’ rewards
	
	

	13
	Lack of plainness
	Social interactions and behaviour
	Cultural and Administrative practices

	14
	Fearing
	
	

	15
	Indirect self funding
	Indirect Self funding Culture
	

	16
	Actors perceptions on rewards
	
	

	17
	Need for training
	Need for improvements on budgets
	Budgets related impacts


	18
	Need for Revenue based budgeting
	
	

	19
	Need to improve identification of priorities
	
	

	20
	Need for improving own revenue
	
	

	21
	Own resources emphasis
	Blames associated with Budgets
	

	22
	Allowances allocations
	
	

	23
	Circulars
	Establishing Rules, Regulations and Directions
	Establishment of rhetoric rules and regulations

	24
	Guidelines and Manuals
	
	

	25
	Policies, Acts and Constitution
	
	

	26
	Establishment of new units 
	
	

	27
	Perceptions on Policies linkage
	Application, perceptions and impacts of rules and regulations
	

	28
	Perceptions, application and Impacts of Circulars
	
	

	29
	Application of Acts, Manuals and Constitution
	
	

	30
	Application and Perceptions on Guidelines
	
	

	31
	Politicians’ interventions
	Budgeting games
	Practising budgeting norms and playing budgeting games

	32
	Allowances allocation
	
	

	33
	Special requests
	
	

	34
	Using of rhetoric words
	
	

	35
	Repetition
	
	

	36
	Ring-fencing
	
	

	37
	Reallocation
	
	

	38
	Outer years’ preparation
	Budgeting norms
	

	39
	Selective over sighting approach
	
	

	40
	More funding strategy
	
	

	41
	End of year practices
	
	

	42
	Identification of priority of priorities
	
	

	43
	Funds discrepancies 
	
	

	44
	Measurement complexities
	Performance measurement and budgeting practices complexities
	Ambiguous and or complex budgeting systems

	45
	Varying meanings –performance budgeting
	
	

	46
	Ceilings determination complexities
	
	

	47
	Capacity meanings
	
	

	48
	Involvement of each department
	Ambiguous budgeting system structure
	

	49
	Activity Costing sheet
	
	

	50
	GFS codes
	
	

	51
	MTEF medium focus
	Incompatibility between budgeting systems
	

	52
	Systematic Performance budgeting system
	
	

	53
	Cash budgeting – revenue unpredictability
	
	

	54
	Procurement system complexities
	
	

	55
	Matching inputs, activities ,targets, objectives
	Difficulties on conforming to requirements
	Struggling for conformance

	56
	Measuring of outcomes and impacts
	
	

	57
	Medium term focus
	
	

	58
	Being like other countries
	Motivations for Reforms implementation
	

	59
	Legitimacy to donors – guarantee funds
	
	

	60
	Improving internal efficiency
	
	

	61
	Transparency and awareness
	Improvements on budgeting Practices
	Practices related impacts

	62
	Reduction of government’s over expenditure
	
	

	63
	Increasing budgeting role
	
	

	64
	Increased total costs and debts
	Drawbacks associated with  practices
	

	65
	Lessened power and control
	
	

	66
	Poor spending discipline
	
	

	67
	Ceilings delays and changes
	Blames associated with practices
	

	68
	Insufficient funds releases
	
	

	69
	Delays on funds release
	
	

	70
	Lack of seriousness
	
	

	71
	Delays by institutions
	
	

	72
	Sense Making
	Attempting to Measure performance and Performance Measurement Games
	Attempting to measure performance, linking budgeting with performance and Performance Measurement Games

	73
	The use of Rhetoric words
	
	

	74
	Gap filling approach
	
	

	75
	Inclusion of performance information in budgets
	Attempting to link budgeting with performance
	

	76
	Using past performance on priorities
	
	

	77
	Linking of inputs to outputs
	
	

	78
	Increasing allocation on better performance
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