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Accountability for Outcomes and Fantasy Based Logics 
Abstract

Purpose – To explore the competing and conflicting logics at play in an attempt by the World Bank to institutionalise performance based budgeting as a condition of funding in Egypt.  

Design/ Methodology/ Approach – A recent theoretical framework which analyses discourses in terms of ‘logics of critical explanation’ – social, political and fantasmatic – is utilised. Longitudinal case study data were collected from interviews, observations, discussions and documentary analysis. 
Findings –Social and political logics for effective sales tax collection meant a computer system was successfully installed and revenues increased. The failure of the PBB system is explained through ‘fantasmatic’ logics and this gives insight into why ethics, policy and auditability based on the discourses of audit societies do not translate easily into less developed countries.

Research Limitations/ Implications – This is a single case study using a new theoretical framework.  Findings are supported by other studies but are not generalisable.
Practical Implications – The World Bank has recently moved from a policy of imposing conditions on funding relating to informing technologies, but understanding the underpinning logics of cases may enhance understanding of how and when monitoring and evaluation technologies should be introduced, in order to manage conflicts of interest between agencies and beneficiaries.
Originality/ Value –To our knowledge, this is the first attempt of using ‘logics of critical explanation’ in accounting. It contributes to debates concerning export of Western accounting policies and practices to countries with different cultures and different stages of economic and political development. 
Keywords - Accountability, Transparency, Performance Based Budgeting, Discourse Analysis
Paper Type – Research Paper
Accountability for Outcomes and Fantasy Based Logics
1.  Introduction
In the period c.1999-2006, the World Bank and other supranational agencies such as the International Monetary Fund (IMF) and the European Union overseas funding bodies, imposed conditionalities on beneficiaries which required the adoption of outcomes based budgeting and control systems for governmental accounting (World Bank, 2007).  Egypt was one of the countries concerned, and as part of a substantial tranch of funding used in computerisation projects for departments in the Ministry of Finance agreed to implement performance based budgeting (PBB).  The project began in 2002-3 with the long-overdue computerisation of the Egyptian Sales Tax Department being used as a pilot for PBB in the Ministry as a whole.  The computerisation of the accounting and tax collection aspects of the Department was successful, with revenues being increased significantly.  However, the PBB, which emerged more as a performance reporting system separate from, but supposedly complementary to the main budgeting systems embedded in the new computerised systems, was shelved by 2008.
The two cases – that of the World Bank’s short-lived attempt to impose accounting for outcomes as a condition of funding at a global level and that of the results of that conditionality at a local level in Egypt – are used here to explore what happens when an accounting practice such as performance or outcomes based budgeting becomes a tool for achieving accountability at a national or global level.  It is contended that PBB in this context becomes an ideology based on particular notions of transparency, ethics and how governments or a ‘proper’ nation state should demonstrate accountability.  As an ideology, they are driven by what are termed by Laclau and others as ‘fantasmatic’ logics (Glynos and Howarth, 2007) and are subject to simplification, in particular what James C. Scott (1998) refers to as ‘thin simplifications’ at national or international level.  The question under investigation is whether  the practices of  accounting for outcomes is an Anglo-American concern with which care should be taken before imposing on different locales or a fundamental practice underpinning accountability which should be adopted globally.

The paper is presented in two parts.  In the first, the adoption of methods for achieving accountability for outcomes through accounting and management control systems by supranational agencies is explored through literature and publicly available sources from agencies.  This is followed by an attempt to develop a theoretical framework for understanding the underlying logics behind making such methods conditions of funding.  In the second part, the particular case of the Egyptian Sales Tax Department is given based on this framework and reflections on the local reality in conjunction with the ideal are made.  The paper concludes by attempting an answer to the question posed above, based on the findings and reflections presented.
2.  Accountability for outcomes and supranational agencies
It is widely recognized that accounting and accountability practices are globally driven (e.g. Granlund and Lukka, 1998; Cooper et al., 2003; Graham and Neu, 2003; Sikka, 2003; Unerman, 2003; Nolke, 2005; Chanda & White, 2007). Granlund and Lukka (1998: 170), for example, conclude that ‘current management accounting practices are strongly framed and driven by factors at the macro level, at which various and considerable global pressures of convergence currently are at work.’ Graham and Neu (2003: 451) also observe that ‘the propagation of accounting changes … has become more and more associated with supranational organizations, rather than with agencies of individual states.’ Supranational organisations such as the World Bank, the IMF, the United Nations Development Program and the Organisation for Economic Cooperation and Development encourage and facilitate the diffusion and reproduction of specific accounting and accountability practices across time and space thereby contributing to the globalisation of monitoring and evaluation practices. For example, Neu et al. (2002) examine how the World Bank operates as a coordinating agency within the field of higher education and how its specific financial technologies operate as the carries of globalisation practices. They identify and trace three mechanisms through which globalisation practices are diffused, namely lending, technical assistance and the publication of reports. 

To encourage greater transparency and accountability for results, the Board of Directors of the World Bank approved a programme, called the ‘Monitoring and Evaluation Improvement Programme’, in September 2000 to strengthen results-based monitoring and evaluation in the operations of the World Bank and its borrowers. This programme encourages both borrowers and the World Bank to produce good quality information on performance in order to allocate resources wisely, design and implement projects and programmes effectively and evaluate the effects of their activities on the achievement of development goals. Thus it supports the World Bank’s strategy of encouraging countries to monitor progress on international development goals. This kind of transparency, which casts light upon what would otherwise remain obscure or invisible, then becomes a form of accountability by turning performance measures into targets in order to provide the basis for confidence for distant others (Strathern, 2000; Roberts, 2009).  

Although the World Bank has been pursuing the project of institutionalizing M&E in the countries to which it donates and invests money from the early 1990s (Kusak and Rist, 2004), the specific requirement for imposing performance or outcomes based budgeting appears to have crystallized around 1999-2000, following pressure from US Congress for greater transparency within the World Bank itself [1].  Such conditions were also then placed on beneficiaries by the World Bank, with accounting technologies such as PBB being conditions of funding, as in the case examined here (see also Neu and Ocampo Gomez, 2006; Neu et al, 2006).  The World Bank has since revised its policy of conditionality (World Bank, 2007) but it remains a key factor in this study.
The World Bank has worked actively through its mechanisms to diffuse and institutionalise results-based monitoring and evaluation practices around the world such as Latin American countries (e.g. Colombia, Mexico, Brazil, Peru, Chile, Argentina, Costa Rica and Uruguay), Asian countries (e.g. China, Indonesia and Bangladesh), OECD countries (e.g. New Zealand, Australia, United Kingdom, France, Canada, USA and Sweden) and Africa countries (e.g. Egypt, Zimbabwe and South Africa).  Similar programmes have been developed by the IMF and the European Union.
The World Bank’s use of monitoring and evaluation practices as an accountability tool has the danger that ‘the imposition of audit and related measures of auditable performance leads to the opposite of what was intended, i.e. it creates forms of dysfunction for the audited service itself’ (Power, 1997: 98). This has manifested itself in the growing number of criticisms of the use of PBB/OBB in the US and elsewhere. Kong (2005) shows that the practice of PBB in the US is far behind the rhetoric: it is premature to claim that such practices will replace line-budgeting.  Until comparative governmental performance captures media and citizen attention, PBB is in danger of being a passing fad.  Willoughby and Melkers (2000) found differing perceptions across the branches of government regarding both the extent and success of PBB implementation: states with better known PBB systems were not necessarily more successful than those with lesser known systems.  Wholey (2003, p.304), a member of the GAO in the US has stated that ‘The jury is still out on the question of whether and when the value of performance-based management will outweigh the cost of performance-based management’.
Young (2003, p.17) states that ‘Performance-based budgeting, when linked to strategic planning methodologies, is a powerful and advantageous decision-making tool’.  Furthermore, ‘Governments today are especially trying to ascertain how well public organizations and programs are doing in providing services and products to their citizenry’ (p.17).  However, in reviewing the establishment of PBB in individual states across the US he found that “focusing on missions, goals and objectives and linking these to performance mea​surement is a time-consuming and difficult task that requires ample agency resources” and that this has impeded the fully effective implementation of PBB in the US as elsewhere (p.23).  Kusak and Rist (2004), both World Bank consultants [2] who incidentally both worked on the ESTD project examined here (Hassanein, 2005), have made similar comments about implementations of M&E and PBB outside the US.  

Mackay (2006), writing on behalf of an independent evaluation group of the World Bank, examines the institutionalization of M&E systems undertaken by the World Bank.  He identifies ‘huge changes’ in the previous 10 years and states that ‘There are a growing number of countries with strong M&E systems, with a more committed set of stakeholders including government ministers, senior officials, donors and academia, and with well-functioning evaluation associations’ (p.15).  However, there are difficulties and issues, not least with African countries which lack the resources and infrastructure to implement M&E systems.  Many countries are ‘simply too poor to be able to conduct evaluations and reviews, relying instead on donors for such work’ (p.13).  The supply side for M&E systems, as he puts it, is much stronger than the demand side (p.15).  The World Bank can supply expertise but Mackay also points out that a great extent they are themselves gaining experience from the countries they have worked with so far, implying that there is a significant level of experimentation by the supranational bodies in implementing M&E systems.  Common mistakes involve over-engineering, lack of a ‘champion’, poor IT and lack of an audit strategy.  

3.  A theoretical viewpoint on accounting for outcomes by government bodies
Outcomes or performance based budgets have gained legitimacy at governmental level and are claimed to produce greater accountability of individuals in governmental projects through transparency of information (Bruijn and Helden, 2006; Chwastiak, 2006).  Such budgets are an extension of the idea that governments should operate systems of Monitoring and Evaluation (Kusak and Rist, 2001).  

According to Roberts (2009: 957 & 958), ‘what must be observed first is that regulators have invested heavily in the potentials of transparency; the rules have been ‘gold plated’ as if an ideal of complete transparency is being pursued. We seem to believe in transparency, and with every failure of governance, we have been prone to invest in yet further transparency as the assumed remedy for all failures… the ideal of a complete transparency is an impossible fantasy, but one that is nevertheless widely shared’
Picking up this notion of fantasy as a driver behind the conditionality of performance or outcomes based budgeting examined here, two theoretical discussions seem pertinent.  The first is the idea, drawn from the work of Laclau, Zizek and Laclan, and used by Glynos and Howarth (2007) in particular, that fantasmatic logics are useful in a retroductive analysis of governmental activities.  Glynos and Howarth (2007) identify the discourse of 'fullness-to-come' as a key component of fantasmatic logics driving political logic.  The 'fullness-to-come' metaphor can explain the willingness of the government in Egypt and other donee states to accept conditionalities of PBB. Fantasy operates to conceal or close off the radical contingency of social relations, to marginalise contestatory aspects of social or political logics. Going back into the work of Laclau and Zizek, the concept of enjoyment, which has a psycho-analytical origin rather than the more ordinary concepts of ‘pleasure’ is a key component of the use of fantasy in this context.  In relation to political practices,  the fantasy gives force and direction, ‘it is the imaginary promise of recapturing our lost/impossible enjoyment which provides the fantasy support for many of our political projects and choices’ (Ibid.). 

Fantasmatic logics ‘add a further explanatory and critical layer to the process of accounting for change or continuity’ (p.145). They are a means to understand why specific practices and regimes ‘grip’ subjects.  Contribute to understanding of resistance to strategic change but also to the speed and direction of change when it does happen. This concept of fantasmatic logics has important implications for understanding processes of resistance to PBB in this case. In relation to social practices, fantasy of maintaining culture, the way things are done over political expediencies, of civil service resistance to change – of where the power really lies. (p.146). They reinforce natural character of elements or actively prevent the emergence of the political (p.147).  Fantasmatic logics at a social level can be identified with discourses of resistance and enjoyment of retaining identity against external pressures. The World Bank’s fantasmatic logic of PBB is transparency as a form of accountability and the suggestion that transparency is integral to fullness – a functioning, properly run nation state where poverty is alleviated.
This idea of what makes a ‘proper’ nation state is developed by Drori et al, (2006) and by Scott (1998) [this is under development here].  Scott investigates what he observes as ‘the natural and social failures of thin, formulaic simplications imposed through the agency of state power’ which can be extended here to the formulae offered to states by supranational agencies.  Standardisation and measurement practices play a role here, and it is interesting that an accounting approach such as performance based budgeting promoted as a means of freeing managers from the behavioural and bureaucratic problems associated with traditional line budgeting (Hope and Fraser, 2003) should have become equated with transparency at a national governmental level.
 As Strathern (2000, 292) points out, being transparent has become equated with being auditable and transparency about means and method has become equated with being ethical, replacing personal responsibility and integrity (the fanatasies of the professional identity which more prosaic line budgeting and tax collection systems maintain) [also under development].  Stocks of knowledge concerning audit and accounting practice are simplified, codified into PBB which is performance made auditable from operational level through governments to their supra-national partners and through to the donors such as the US who 'want to see where there money is going'.  

In that phrase, the fantasy of transparency is revealed: it is the enjoyment of knowing that you are not going to be tricked, that no-one is keeping secrets, that heroes and respected quasi-parental figures are not going to turn out to be liars and cheats.  The enjoyment of knowing that you have an upper hand and control, and can catch out the unethical by pointing out where they have failed to disclose information, or follow due procedure.  The erosion of the trust placed on professionals.  This is analysed by Glynos and Howarth (2007) and by Strathern (2000) in the context of Higher Education Institutions but applies equally here.  The fantasy of transparency as offering a means of securing fullness-to-come is both driven by insecurity (the US indication that it might withdraw funding from the IMF and the World Bank unless they became more transparent) and a desire to be punative against those who waste resources.

4. Data collection and analysis
A three year longitudinal case study was carried out inside the ESTD organization. Case study materials were gathered during 2002-2005 and updated in 2008, and included unstructured and semi-structured interviews, site visits and the collection of documentary evidence. 35 interviews were conducted with 22 interviewees, with interviews generally lasting between 1 and 2 hours. The total length of the interviews is about 60 hours (see Appendix 1). The researcher was carrying out a number of case studies into the implementation of ERP systems in Egypt, and the work here emerged as an interesting additional factor, developing into a separate study into the implementation of a performance based budgetary system. The researcher was therefore not present in the organization throughout the three years but made a number of visits, following an initial period of being involved in the project as a trainer.

 Interviews were conducted with most members of the PBB project team, including accountants, IT developers and top, middle and line-managers. Other data collection methods used include background questionnaires, direct and participative observations, including group meetings with PBB project team, financial accounts and budgets. Using materials collected from various sources, this study proceeds to triangulate the field data used, enabled what Scapens (1990) calls ‘contextual validity’, the triangulation of evidence by collecting different evidence on the same research issue, collecting other evidence from the same source and working in teams in order to reach an agreed interpretation of a particular case. 
Data on the use of accounting for outcomes in the World Bank was conducted through publicly available secondary sources and through a literature review.

5.  The Egyptian Sales Tax Department project in performance based budgeting
Following the remit of the World Bank, the Egyptian government put in place legislation to establish outcomes based performance management in its Ministry of Finance (MOF).  The project would be first developed in the Egyptian Sales Tax Department (ESTD) – which required funding to update its computerized systems at the time – and then rolled out throughout the ministry and then throughout other government departments. The case study presented here is based on involvement, observations and interviews with the ESTD project during the period 2002-2005, and again in 2008.  Considerable resources were expended in that period, particularly in the establishment of an IT infrastructure.  In 2005, the then Minister of Finance stated that PBB projects to date should be regarded as pilots only and that there were a number of problems associated with both the management information systems and commitment from all levels of government (Hassanein, 2005).  However, by 2006 the project had been closed down by his successor. The problem as the former Minister saw it was one of order:

Never issue a law or decree that would force a move from input to outcomes budgeting on the throats of disinterested parties. Unless you lobby and buy-in the interested stakeholders while convincing them of the fruits of bringing down the budget deficit and bringing welfare to the citizen first, success can be a high risk venture. From my personal point of view, the phrase that should win the day in the move towards results-orientation: 'Bought-in stakeholders FIRST; sustained, incentive-based M&E systems SECOND; and legislation come LAST.' (Hassanein, 2005)

The project to update and computerize the sales tax collection system was successful.  In 2003/2004, ESTD reported sales tax revenues of more than L.E. 22 milliard (approximately more than $3.5 billion). In 2007/2008, it collected L.E. 40 milliard (about $7.6 billion).  However, the new system was based on existing charts of accounts, line budgeting and cash accounting, as decreed in Egyptian legislation.

To account for the continuity of line item budgeting in ESTD and other governmental units, the processes behind the project need to be set out.   In 2004, a number of meetings have been held to assess the progress achieved in implementing PBB in ESTD before the official meeting with the World Bank’s officials in September 2004. The discussions and debates in these meetings as well as other interviews clearly showed the obstacles to achieve PBB fantasy in the ESTD and other governmental units. The Minister of Finance Consultant (a university professor) asked the following questions:
We need to have a performance-based budget for ESTD before the World Bank meeting on 12/09/2004. Is that possible? …The estimated revenues for 2004/2005 are L.E. 26 milliard and the appropriations (chapters 1 and 2) are L.E. 260 million. What are the programmes planned to achieve the L.E. 26 milliard? … We need a programming and performance budget with L.E. 260 million to collect L.E. 26 milliard. If you continue using the old system, you would achieve only L.E. 22 milliard (the previous year actual revenues). What are the means to increase the revenues by L.E. 4 milliard? 
The answers on these questions reveal the problems and institutional obstacles facing the implementation of PBB in ESTD. Firstly, PBB was perceived by ESTD officials as a complementary tool to the current line item budget. Different observations support this conclusion. According to the Budget Act No. 53 of 1973, amended by Law No. 87 of 2005, the government units are required to set their activities in the form of programmes. This means that these units should prepare programme budgets for their activities in addition to the current and capital budgets. Bearing in mind this legal requirement, a budgeting accountant responded to the Minister of Finance Consultant’s questions:

The use of performance-based budget is currently difficult because the whole government budget is a line-item budget. So it would be difficult that some government units use line item budgets and other units use performance-based budgets. 
The General Manager for Budgeting and Encumbrances said:

We currently use the line-item budget. If the Ministry of Finance wants us to implement the performance-based budget, it would send the appropriate forms to fill. 

The General Manager of Planning commented:

The Ministry of Finance should itself implement the performance-based budget. If it has not implemented the budget reform, the current situation would continue for a long period and there would not be integration.
The Minister of Finance Consultant replied:

The implementation will be gradual and will take from 5 to 10 years, like Malaysia. We can not change the current budgeting system…What we need a performance-based budget for 2004/2005, together with the state budget before 12/09/2004… We need to re-allocate the line-item budget for 2004/2005 to programmes according to responsibility centres. What do you need to do so? 
All the above comments reveal the perception that PBB is just another classification of budget items. Another observation is the automation of the traditional government accounting system that is based on the current line item budget. The accounts maintained to control and record the distributions of money have not been established on a programme basis, subdivided by performance units. Furthermore, the introduction of PBB into ESTD has not changed the method of preparing budget estimates. The Sector of General State Budgeting (the central budget office) in the Ministry of Finance continued to centrally manage the process of preparing the government budget. The managers of regions and districts as budget programme managers have not been given greater personal freedom in preparing their plans and budget estimates. The preparation of the ESTD’s budget is still controlled by management accountants in the MOF. The General Manager of Karmouz District said:
There is a contradiction between imposing estimated revenues on us from top to down and preparing a performance-based plan from down to top. This is not consistent with accountability principle. The heads of regions and the managers of districts should participate in setting their own budgets to be able to achieve them. The major disadvantage of performance-based budget implementation so far is that it has not been associated with decentralising the authorities of preparing budgets to the heads of regions and the managers of districts. 

He continued saying:

Before the introduction of the sales tax, we were collecting registered companies’ budgets in each district and we were using them as a basis for our estimates for tax revenues. If the companies achieved their budgets we would achieve our estimated revenues. 

These comments indicate relations of domination between management accountants in the MOF and the heads of regions and the managers of districts as well as the conflict between the social logics of PBB (decentralization) and the logics of line item budgeting (centralization). Interestingly, almost all heads of regions and managers of districts have accounting qualifications and, therefore, can handle their own budgets effectively. They feel that they are unjustly treated even despite the move towards PBB. 

In addition the Planning Department does not participate in preparing the budget proposal. Its role comes after approving the government budget. It prepares the annual plans of districts and regions to achieve their allocated revenues. Therefore, there is almost complete segregation between the planning system and the budgeting system in ESTD. This segregation continued after the introduction of the budget reform to ESTD. Performance data are currently collected at the level of each district and are analysed by the Planning Department. However, these data have not been used in evaluating the performance of district managers because there is no department responsible for performance evaluation, as will be explained later in this section. Furthermore, the performance measurement has not been linked to an incentive system. All these mean that there is no current attitude towards replacing the current line item budget with the performance-based budget.

Secondly, there was no general agreement on the estimation bases of the performance-based budget for 2004/2005. According to Budget Act No. 53 of 1973, amended by Law No. 87 of 2005, the current estimation base of both revenues and expenditures depends on the results of prior three years as a base for predicting the coming year revenues and expenditures. However, there are no clear guidelines for preparing performance-based budget estimates. The Minister of Finance Consultant asked:

The estimated revenues for 2004/2005 are L.E. 26 milliard. There is a planned increase in revenues with L.E. 4 milliard this year. What are the spending requirements to achieve this increase? 

The General Manager of Planning Department suggested:

We can analyse the actual expenditures for the previous year (2003/2004). The fundamental appropriations at the beginning of the year were L.E. 215 million and the actual expenditures at the end of the year were L.E. 275 million. Thus there was L.E. 60 million deficit or additional appropriations.    

The Minister of Finance Consultant tried to benefit from the reasons for such additional appropriations to estimate next year expenditures. He said:

Is there a relationship for such increase with other variables such as the increase in collected revenues or the increase in the workforce? Or is it just coincidence? What were the reasons for the additional appropriations and the means used to fund them? We can assume that the increase in expenditures would be the same as the prior year (L.E. 60 million). 
The General Manager of Budgeting and Encumbrances responded:

There were a lot of reasons for such increase and we cannot classify them into categories. In addition, your suggestion means that there is an official recognition of the additional appropriations and that the costs have to increase. We can use the basic appropriations for 2004/2005 (L.E. 260 million) as a minimum estimation.
The Minister of Finance Consultant suggested:

The budget in Egypt is based on actual basis. What is supposed to do is that the labour in Egypt is fixed cost except incentives… You can start with prior year actual expenditures (L.E. 275 million) as an initial basis for estimation and, then, add 10% the annual increase in wages and salaries as an inevitable increase. 

Apparently, all these discussions indicate that there was no agreement on a unified basis for preparing the performance-based budget or even the starting point for such estimates. Should these estimates be based on current year appropriations and expected additional appropriations by an amount equal to prior year additional appropriations? Or should previous year actual expenditures be modified by only inevitable increases such as the 10% annual increase in wages and salaries?  

Thirdly, there were some problems in the full measurement of performance costs and the cost per unit in each responsibility centre because of the lack of co-ordination between different departments responsible for designing and implementing the supporting systems for budget reform. One problem was the differences in cost classifications between Cost Accounting Department and Budgeting and Encumbrances Department. The Minister of Finance Consultant asked:

Can you convert the line item budget for 2004/2005 into a performance-based budget? 

The General Manager for Budgeting and Encumbrances replied:

We prepared the current year budget according to the object of expenditure classification as we received the old forms from the Ministry of Finance.  We do not have the functional classification of expenditures. 

The Manager of Cost Accounting Department commented:

We have the functional classification of expenditures (chapter 1 and 2) on the costing system but for the previous year 2003/2004. We have not prepared the functional classification for the current year because we have not received cost data reports from some districts. 

The Minister of Finance Consultant asked:

Is it possible to prepare both cost classifications together (by functions and by object of expenditure), which allow for allocating the total appropriations to different types of expenditures and different responsibility centres at the same time?

The World Bank Consultant responded:

We are interested in the costs of programmes and their activities. If we get these figures, that’s enough and there is no need for relating them to the object of expenditure classification.

The Manager of Cost Accounting Department commented:

We actually analysed the previous year expenditures according to both cost classifications.  The costing software is able to do so.

Another problem of cost determination was that the costing system could only determine the cost of each responsibility centre and could not calculate the cost per output unit in each responsibility centre. This was because the Planning Department was in charge of performance measurement and reporting system and had the information on the outputs and activities of each responsibility centre. So these outputs and activities should be sent to the Cost Accounting Department. There were other features of the lack of co-ordination between the Planning Department and the Cost Accounting Department such as the use of different programming tools and databases and different design approaches.

The main reason for the lack of co-ordination between different departments was the decision to implement the budget reform in ESTD decentralised the responsibilities on developing and implementing computerised information systems into the members of functional areas in the project team. The IT specialists in the General Administration for Computing Services focused on installing a new Intranet and developing and implementing computerised tax information systems (a new version of the GSTACS), and decentralised the development and implementation of other information systems to other related departments. However, the General Administration for Computing Services sent one of its IT specialists to help other departments, especially Accounting Department and Planning Department, in developing and implementing their information systems. This resulted in the formation of three IT teams: the accounting systems team, the planning system team and the tax system team. 
The accounting systems team developed their computerised accounting systems using Oracle database but both the planning system team and tax system team developed their software systems using Sybase database and Power Builder. The use of different programming languages in different functional areas resulted from the fact that the accounting systems team started developing its information systems using Oracle database before the official approval of the World Bank’s offer in 2002. The World Bank experts imposed the use of Sybase and Power Builder. Later, the other two IT teams developed their software systems using these programming tools. A member of IT staff, who was responsible for managing IT network, in Middle Region- Alexandria commented:

The World Bank experts imposed the use of Power Builder to design interface forms and Sybase database to store data. These programming tools have been used to develop the ESTD’s information systems. A consulting group from KMPG managed the ESTD’s software development process.

The use of different programming languages, coupled with different design approaches, created difficulties in integrating the tax information systems with the performance measurement system to eliminate duplication of work, where tax information systems provide some performance measures such as registrant compliance rates. Moreover, there were difficulties in integrating the performance measurement system with the cost accounting system to measure performance costs. On the one hand, both the tax information systems and the performance measurement system use the same programming language and provide some common information. However, the design approaches for both systems are different. On the other hand, both the cost accounting system and the performance measurement system used the ESTD’s organisational structure as a basis for determining the responsibility centres but they were developed using different programming languages. The computer engineer who developed the performance measurement system in planning department stated that:

I have developed custom software called ‘performance standards system’ using Sybase and Power Builder, the same programming tools used in developing the new GSTACS software. However, the IT department has not finalised yet its software. I completed my software before its software. I have not designed my software to co-operate with the GSTACS and vice versa. Both are completely independent from each other. 

The integration problems between the costing system, the performance measurement system and the GSTACS continued because of the continual use of different programming languages. In general, the decision to divide the responsibility on designing and implementing the different information systems that support the budget reform resulted in this apparent lack of co-ordination.
Fourthly, there was a debate on the issue of performance evaluation: the need for performance evaluation and who should be responsible for it. The Minister of Finance Consultant stated:

According to the World Bank’s recommendations, there should be a department responsible for evaluating performance. It must be totally independent from other departments.

The General Manager of Planning Department recommended:

The Planning Department, which is currently in charge of performance measurement, could be responsible for performance evaluation as well. The title of the department could become ‘the Planning and Performance Evaluation Department’.

An IT Developer- Tax System commented:

Currently, persons, who audit our work, do not understand in IT. They report only on computers’ problems such as the breakdown of a printer or a network.

The General Manager of Database Management said:

Performance evaluators should have sufficient knowledge with IT.

The General Manager of Computer Operations suggested: 

Some current employees in the IT department could be transferred to such evaluation functions.

The World Bank Consultant said:

Auditors evaluate results. It is not necessary for auditors to understand in IT. Auditors can get help from some experts when they do not have such expertise. 

He continued:

The Central Agency for Accountability should be responsible for performance evaluation in the organisation as it has experts in different financial, administrative and technical areas.

The Minister of Finance Consultant commented:

The Central Agency for Accountability has permanent auditors within organisations. It is a good idea for performance evaluators to live in the field. Performance evaluation should be in the field. There should be performance evaluation units in each district and each region.  Moreover, there should be different experts in each functional area such as tax and information systems.

Clearly, there is an agreement on the need for evaluating performance. However, no decision was taken as to who should be responsible for performance evaluation. Is it the Planning Department or the Central Agency for Accountability? 

All these problems and issues were not resolved because the PBB project was suspended. By the end of 2005, the Budget Law was amended to require the implementation of PBB but the former Minister of Finance (the PBB sponsor and initiator) resigned. This put an end to any future development of the PBB system in ESTD or any governmental unit. Kusek and Rist (2004) argue that ‘the role of a political champion is key to ensuring the institutionalization and sustainability of results-based M&E systems’ (P. 21) and ‘the presence of a national champion can go a long way toward helping a country develop and sustain M&E systems’ (P.33). In assessing Egypt’s readiness to introduce results-based M&E, (Kusek and Rist, 2004: 51) identified the former Minister of Finance as a key champion. They mentioned that:

The Minister of Finance was found to be a key champion for the government of Egypt’s move to a results focus. This minister was well versed in the international experience of other countries, such as Malaysia and OECD member countries. The minister underscored the importance of giving increased attention to improving the management of public expenditures by moving forward with a set of pilots to demonstrate how results- based M&E could be used to better manage budgetary allocations. The Minister of Finance will play a key leadership role in any effort to introduce results-based M&E in Egypt.

The new Minister of Finance has changed his priorities and cancelled the PBB project, in favour of a Model Customs and Tax Centre that provides one-stop shopping for large taxpayers who have opted to participate in the new system in terms of receiving and filing tax forms, making tax payments, and visiting auditors and examiners for all their tax matters, including customs payments. In April 2006, the Egyptian Government announced a plan to integrate the Income and Sales Tax Department into a single, unified Egyptian Tax Authority (USAID, 2006). The Presidential Decree No. 154 of 2006 was issued to regulate the integration process. Other governmental units which had begun performance-based systems in c.2002 have since abandoned them through political upheaval and changing priorities. In 2007, the former ESTD Commissioner (the PBB Manager in ESTD) resigned and a new Commissioner was appointed. The new Commissioner of ESTD announced on 11 February 2008 that he is going to replace PBB with a balanced scorecard system to link incentives to performance indicators. He does not believe in the benefits of PBB any more. 

6.  Fantasmatic logics and local realities
The PBB budget reform introduced to the Egyptian Government to overcome its fiscal and economic crisis, including the ESTD, aimed to achieve greater transparency so that ‘the inside of the organization becomes more visible, that is transparent’ (Gray, 1992: 415).  Not to miss the funding opportunity offered by the World Bank, another counter-fantasmatic logic in the ESTD, i.e. effective sales tax administration, emerged due to the extension of the sales tax to the wholesale and retail level. The collection system of online payments and computerised records has been successfully established and there is little resistance to the actual running of the system for collecting taxes.  
The ESTD required a functioning accounts system to run alongside the new tax collection regime, and the sheer practical requirement of putting a central, uniform accounting system in place overrides a consideration of waiting for the new PBB system. This finding supports the view that the existing institutional context acts as a barrier against change (Burns, 2000; Kholeif et al., 2007). It is also observed elsewhere that institutionalized practices tend towards simplification and that stocks of knowledge tend to the formulaic (Jack 2005).  The ESTD’s fantasmatic logic of having an efficient, computerised tax collection system came largely from the Egyptian government in consultation with the World Bank. The fantasmatic logic of having greater transparency in the Egyptian budgetary process came from the World Bank and was transmitted to the government. However, whereas the logic of having tax collection and accounting systems that were co-ordinated and standardised were aligned to current stocks of knowledge about the running of government finances, performance measures that are used to appraise individual as well as divisional performance was not part of the equation.

In the case of the ESTD, the department was only a testing ground.  The loose coupling between the day-to-day systems designed by the IT and accounting staff, and the PBB designed by the planning staff was inevitable, as they worked separately and in parallel.  The fantasmatic logic driving the perceived need for a coherent, effective tax system that would make the department on a par with its counterparts in developed countries could be driven through.  As the former Egyptian Minister of Finance identifies in his reflective comments to the World Bank, people need to buy into the fantasy of transparency and auditability, to adopt this as an ethical stance rather than individualism and professional integrity, before political logic can be applied through legislation.  In turn, Egypt is a testing ground for the World Bank who has yet to find many examples of social practices of monitoring and evaluation becoming embedded and institutionalized, even in their own accountability practices and those of their principal donor, the US.

The failure to institutionalize PBB in this case compares to that of budgetary reform in Russia, as reported by Diamond (2002).  In that case, it was recognized that reforming budget systems takes time – decades, not months or years, especially where as in the case of Russia an underlying legal framework for a market based economy needed to be formulated.  They also discovered, as did the former Minister of Finance in Egypt, that starting with the computer system and reports was the wrong end of the project.  In Russia, the entire system of Governmental responsibility and accountability needed to be rethought.  Although the Russian project is not yet complete, recognizing these factors meant that change has taken place, and a new budgetary code covering all governmental activities is in place (Ibid.). Diamond (2002: 22) comments that ‘even now…in many areas of the budget system there is a clear tendency, if only because of the need to overcome administrative capacity constraints, to adapt and to modify the system piecemeal to bring it into line with the code’. 
The US Treasury Secretary once said that radical changes to the operations of the World Bank would ‘"straitjacket" the Bank and Fund such that they "would no longer be able to advance America's core values and [political and economic] interests around the world."’ (United Nations, 2000). The final discussion here [also under development] is concerned with whether accounting for outcomes is based on particular fantasy based logics which originate in the West and whether these should be imposed on other national locales.  
Footnotes

[1]  ‘In 2002, the Bush Administration announced it would contribute $300 million over three years ($100 million in FY2004, $200 million in FY2005) if the World Bank agreed to adopt specific steps to improve accountability and better measure the results of Bank-funded operations.’ (Weiss, 2005 p.6 Note 23)
[2] In the assessment stage of PBB (before the actual implementation of PBB), Jode Kusek and Ray Rist were the external international consultants. In the implementation stage of PBB, another external local consultant (a university professor from Ain Shams University) was the World Bank Consultant.   
[3] G. A. refers to General Accounts.
[4] Source: Central Bank of Egypt.
[5] The Egyptian Uniform Accounting System was introduced by the Central Agency for Accountability in 1966. It is compulsory for all enterprises in the public sector, with the exception of banks and insurance companies that have different regulations. However, the ESTD has voluntarily used some treatments of the Uniform Accounting System in establishing its costing, inventory and fixed assets systems. 
[6] Performance-based budgeting goes beyond the performance reporting system. The identification of programmes and the measurement of changes therein are set forth on a cost basis so that performance costs are equal to total costs for budgetary purposes.

[7] PBB in ESTD is just a performance reporting system. 
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