Discharging accountability in the field of
Non-governmental Organisations in Samoa

Agnes Catriona Masoe

A thesis submitted to Auckland University of Technology in
fulfilment of the requirements for the degree of Doctorate of
Philosophy (PhD)

2016

School of Business and Law






Abstract

The questioning of accountability for Samoa came to the forefront as a result of a
publicised scandal involving funds donated in aid of the devastating effects of a tsunami
in 2009. This scandal prompted an interest in examining the practice of accountability
in Samoa and, thus, provided a platform on which this research begins. This research
examines what constitutes accountability within the field of NGOs in Samoa. The
accountability relationships that the NGOs maintain with their stakeholders within the
researched field is examined alongside how these relationships influence the ways in
which NGOs discharge accountability to their stakeholders.

This research employs Bourdieu’s theory of practice and his key concepts of field,
capital and habitus to examine what constitutes accountability within the researched
field. The interplay between Bourdieu’s key concepts, and how they function to
elucidate accountability practice within the field of NGOs in Samoa, is examined. This
research adopts a constructivist form of inquiry. It sources data from semi-structured
interviews, encompassing talanoa techniques, and uses qualitative document analysis.
A series of 49 semi-structured interviews/talanoa sessions were conducted in Samoa
from 2012-2013 with 14 selected NGOs, funders, Government officials, and auditors. A
range of documents were selected as they represent the forms in which NGOs discharge
accountability, while others were selected to provide background information on the
context of this research. These documents were analysed in conjunction with empirical

data to construct responses to the three research questions.

This research identifies that the field of NGOs in Samoa is both a field of forces and a
field of struggles. The analysis shows that the field is structured by donor agencies, and
enforced by the Government of Samoa. In consequence, upward accountability by
NGOs to funders and the Government of Samoa is prioritised, while downward and
internal accountability are the weakest (field of forces). Reports comprising audited
financial statements and performance-based information are identified as the dominant
discharge mechanisms. The analysis identifies these reports to be instruments of
symbolic domination that the upward stakeholders use to control the ways in which
accountability is discharged, and the information that is discharged. As a result,
individuals in NGOs are structured and organised through their habitus to recognise

these reports as the appropriate way of discharging accountability (doxa).



This research also identifies the use of alternative, whilst rare, accountability discharge
mechanisms. The use of meetings and site visits as ways that NGOs discharged oral
accounts of their affairs, in conjunction with reports, is also identified. The analysis also
shows that half of the selected 14 NGOs disseminate their reports and other information
using websites and Facebook. As discharged mechanisms, websites and Facebook are
identified to be used only by NGOs that are endowed with the requisite resources,

knowledge and skills (cultural capital).

Overall, the practice of accountability within the field of NGOs in Samoa is constituted
by the dominant influence of funders, and enforced by the Government, as the regulator.
In this vein, this research makes a contribution to literature by identifying that whilst a
few NGOs are seen to employ alternative discharge mechanisms, this was limited to the
availability of accountability channels allowed by the funders and regulator. As such,
reports comprising audited financial statements and narratives required by funders and
regulator are the most dominant discharge mechanisms amongst the NGO
representatives interviewed. This research also contributes to Bourdieusian accounting
and accountability literature by highlighting the importance of using Bourdieu more
broadly than some previous literature. As well, this research contributes to policy and
practice relating to accounting and auditing in Samoa by illuminating the need to
formulate reporting guidelines and standards that are more appropriate for NGOs in
Samoa. With regards to policy and practice on NGO accountability in Samoa, this
research makes a contribution by highlighting the need for a revised regulatory
framework for incorporated societies, as well as the need for the structure of the field of
NGOs in Samoa to recognise the legitimacy of alternative discharge mechanisms. These
discharge mechanisms are stories or storytelling, site visits and face-to-face meetings
designed to give oral accounts. NGO accountability within developing countries, can,

and should be more than a practice focussed on discharging prescribed reports.
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Glossary

Alofa
Aiga/Aigapotopoto
Aualuma
Aumaga

Komiti tumama
Fa’aaloalo
Fa’a-matai
Fa’alupega
Fa’a-Samoa
Faletua ma Tausi
Fono o matai
Matai

Nu’u

Love, compassion, care
Family/Extended family
Daughters of the village
Untitled males

Women’s committee

Respect, courtesy

Traditional chiefly system
Rank and status of chief titles
Samoan culture and traditions
Wives of the chiefs

Village council or council of chiefs at the village level
Titleholder, chief

Village

O lealaile pule o le tautua Service is the road to power

Pule

Samoa mo Samoa

Suionu’u

Sui o tama’ita’i

Talanoa

Tautua

Va fealoa’i

Authority, power

Samoa for Samoa

Male leaders and representatives of villages

Female representative of villages

Form of communication, to converse, exchange of ideas
Service

Relationship based on fa’a-Samoa values of fa’aaloalo
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Chapter 1: Introduction

On Monday, Campbell Live questioned how more than NZD 107 million of international
aid had been spent, as he said many parts of the island [Samoa] remained ravaged one
year on. Acting Prime Minister Misa Telefoni defended the way the money has been
spent. “Every last sene [cent] and gift in-kind item has been fully accounted for” he said.
“We substantially refute John Campbell’s negative reports especially as all this
information was fully disclosed to him and the Campbell Live producer” [New Zealand
Herald] (Harper, 2010).

1.1 Introduction

The above extract is one of many media pieces that have publicly questioned the extent
to which Samoa is accountable for international aid entrusted to it. The above extract
relates to funds donated for the devastating effects® of the 2009 tsunami (Government of
Samoa, 2010e, 2011e). The media labelled the way the Government of Samoa deployed
tsunami related aid as acts of corruption and misappropriation, suggestive of a lack of
accountability (Harper, 2010; Lewis, 2010; Perrottet, 2011; Wilson, 2010). As a result,
Samoa came under heavy public scrutiny, both internationally and locally, as the
Government was called to be more accountable for aid. Furthermore, a report issued by
a New Zealand journalist claimed that villages and households in Samoa devastated by
the tsunami did not reflect donated funds one year later asking: “where has the tsunami
relief money gone” (Wilson, 2010). Whilst the Samoan Government refutes these
claims outright (Perrottet, 2011; Wilson, 2010), the allegations have raised concerns
about the extent to which aid is delivered and whether it is reaching its intended

beneficiaries.

As a Samoan, | felt that it was possible that what was interpreted as corruption and
misappropriation may have been explained by the context and the conditions under
which aid is deployed and consumed, or by the differences in opinions and
understandings of what constitutes accountability. As such, this research is interested in
examining the practice of accountability within Samoa. Importantly, this is not a pursuit
to examine the alleged misappropriation of funds but, rather, is concerned with the
structure and conditions of the context in which aid is coordinated and allocated and,
particularly, in how this structure influences what constitutes accountability. Non-

! These effects refer to the tsunami claiming 143 lives and devastating 850 households out of 26,205
households in Samoa, as identified in Samoa’s population and housing census in 2011 (Government of
Samoa, 2011b).

1



governmental organisations (NGOs) in Samoa, as recipients of significant amounts of

aid (Government of Samoa, 2010e), are the primary focus of this research.

| pursue this research to examine what constitutes accountability within the context of
NGOs in Samoa. Whilst there is a growing body of literature on NGO accountability
within developing countries, there has been no known research on the discharge of
accountability by NGOs within a small island developing state (SIDS)? in the South
Pacific. As such, this research aims to provide insights that not only fill this knowledge
gap, but also contribute to, and extend, existing understandings of what constitutes
accountability for NGOs. This is for the purpose of illuminating criticisms of NGOs,
and their accountability, by providing an understanding of the context in which they are

examined.

1.2 Background to the research

SIDS receive the highest official development assistance (aid) in the form of grants and
loans from international donor agencies, compared to other developing countries. This
is mainly attributable to the high vulnerability of these SIDS to external economic
shocks (trade and exchange related) and to natural disasters such as earthquakes and
hurricanes (Guillaumont, 2010; McGillivray, Naudé, & Santos-Paulino, 2010). The
devastating effects of the 2009 tsunami for Samoa reflects the extent of these
vulnerabilities to natural disasters. As well, Samoa is not well endowed with natural
resources, and its earnings from agriculture, fisheries and tourism give only limited
support for its economic and social development. For these reasons Samoa has become
heavily dependent on aid (Government of Samoa, 2010e). Of particular interest to this
research is the extent to which those to whom aid is allocated within Samoa, such as

NGOs, are accountable for the manner in which they use these funds.

Samoa’s society at the national level is organised into 14 specific sectors?® that, by
underpinning its national development plans, serve to coordinate the efforts of related
agents and aid in order to address development goals in areas such as education, health,
and tourism. Each of these 14 sectors are allocated aid from international donor

agencies (Government of Samoa, 2012b) and, of particular interest to this research, is

2 Small island developing states (SIDS) is a term coined by the United Nations to classify developing
countries in the Caribbean and South Pacific that share great degrees of vulnerabilities to external
economic shocks and natural disasters (International Monetary Fund, 2014).

3 These 14 specific sectors are Finance, Agriculture, Trade, Tourism, Health, Education, Public
Administration, Law and Justice, Community Development, Transport, Water, Communications, Energy
and Environment (Government of Samoa, 2010e).
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the community development sector which coordinates the civil society sector in Samoa.
Samoa’s civil society sector” is a relatively small and developing sector that continues
to play a critical role in community development (lati, 2009; Low & Davenport, 2002).
With regards to community development, available funding for civil society
organisations in Samoa is coordinated primarily ® by the Civil Society Support

Programme unit (CSSP).

The civil society sector, through the community development sector, accounted for
5% (SAT® 20,666,465) of the financial aid (SAT 437,896,677) that the Government of
Samoa received from international donor agencies between 2000 and 2010
(Government of Samoa, 2010e). Allocated amounts to the sector increased
significantly to a total of SAT 32,617,965 between 2011 and 2015 (Government of
Samoa, 2012a, 2013, 2014, 2015a). The Government of Samoa (2010e) anticipates
that Samoa will continue to receive increasing amounts of aid due to improvements in
systems involved in coordinating and allocating aid within Samoa. In turn, allocations
to the civil society sector are also expected to increase, which therefore prompts
concerns regarding how, and to what extent this sector, particularly the NGO

component, discharges accountability for the aid entrusted to it.

1.3 Research problem and Research Questions

The capacity of NGOs continues to increase around the world, as many believe them to
be the most cost-effective organisations for providing basic services, alleviating poverty
and improving development in both northern and southern hemisphere nations (D.
Brown, Khagram, Moore, & Frumkin, 2000; Ebrahim, 2003a; Jordan & van Tuijl, 2006;
Lehman, 2007; O'Dwyer & Boomsma, 2015; van der Heijden, 1987). NGOs have
become increasingly visible and prominent agents in economic and social

developmental agendas around the world.

4 The civil society sector in Samoa, discussed further in Chapter Five, is constituted by two main forms of
organisations. These are non-governmental organisations (NGOs) and community-based organisations
(CBOs). This research is focussed on NGOs, not CBOs, for reasons explained in chapter four.

5 Primarily, development assistance that is available to civil society organisations, both NGOs and CBOs,
is accessed through the Civil Society Support Programme (CSSP) unit (Government of Samoa, 2010e).
However, there is other assistance available under the community development sector, through the
Ministry of Women, Community and Social Development, and in the other 13 specific sectors that the
NGOs and/or CBOs can access and use. These are discussed further in chapter five.

6 On the 17 January 2016, the exchange rate for SAT to NZD is: SAT1.00 = NZD0.5998; exchange rate
for SAT to GBP is: SAT1.00 = GBP0.2759, and exchange rate for SAT to USD is: SAT1.00 =
USDO0.3875.
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As NGOs have become increasingly prominent and visible around the world, so have
the levels of highly publicised scandals involving NGOs (Ebrahim, 2003b, 2009; R.
Gray, Bebbington, & Collison, 2006; Murtaza, 2012; O'Dwyer & Boomsma, 2015;
Unerman & O'Dwyer, 2006b). These scandals range from misappropriation of resources
by board members and management through to using funds for personal gain. This has
dissipated the public’s trust in NGOs, and engendered criticism of NGOs as lacking
accountability for funds entrusted to them (Bendell, 2006; Burger & Owens, 2010;
Ebrahim, 2003b, 2009; Jordan, 2005; Murtaza, 2012; O'Dwyer & Boomsma, 2015).

Samoa is no exception to scandals, as discussed in relation to tsunami funds. A further
example that concerns Samoa involves the Government of Samoa and relates to an audit
report issued by a former Controller and Chief Auditor to the Legislative Assembly in
Samoa, in 1994. The report provided extensive details of what the Chief Auditor
labelled as acts of corruption within the public system, and it explicitly implicated
several elected officers and public servants (Macpherson & Macpherson, 2000;
Meleisea, 2000). Consequently, the former Samoan Prime Minister ordered the
establishment of a Commission of Inquiry in 1994 to investigate issues specifically
raised in this report. A judgment on this controversial report was made in January 1996
that subsequently led to the suspension, and eventually the dismissal, of the Chief
Auditor from his post (Macpherson & Macpherson, 2000). Meanwhile elected officers
and public servants implicated in the report, whilst demoted to head other Government
Ministries, still held posts within the public system (Macpherson & Macpherson, 2000).
These effects indicate that a whistle-blower is frowned upon and stripped of his
position, while those implicated in the audit report remain in power. A similar case, was
that of Manu Samoa’s former captain, who publicly disclosed information that
implicated various managers and members of the Samoan Rugby Union, with regards to

the use of funds.

After the Rugby World Cup in 2011, Manu Samoa’s former captain and other senior
players publicly accused the Samoan Ruby Union of misappropriating significant funds
donated for the World Cup (Campbell, 2011; Samoa Observer, 2014; Tauafiafi, 2011).
The funds in question were sourced from the World Rugby (formerly the IRB) and from
the people of Samoa. The allegations were again publicised through the Campbell Live
television programme almost immediately after the investigation of the tsunami funds.

In consequence to these allegations, Samoa’s current Prime Minister ordered an audit



for the Samoa Rugby Union. The local newspaper, the Samoa Observer, publicly

disclosed results of this audit.

The problems were quite apparent when the Auditors delved into the money raised to
send the team to the Rugby World Cup in 2011. The Fundraising collected millions from
members of the public and the business community. These questions also resurfaced this
year [2014] when the players threatened to boycott the England game at
Twickenham...Now, according to the Audit; one of the biggest problems in accounting
for the money was the “missing receipt books.”... [Audit report states] “Due to these
missing receipts, the audit team was unable to gain comfort over the completeness of the
donations receipted in these books. In addition, the missing receipts indicate a potential
misappropriation of the Union’s funds.” (Samoa Observer, 2014)".

What is common amongst these three examples of scandals is the use of audit and
audited reports as a means, and perhaps the only means, of identifying and labelling
certain uses of funds as acts of misappropriation and corruption. These examples have
also illuminated the use of audited financial statements with receipts as supporting
documents, by both the Samoan Government and the Samoan Rugby Union to
discharge accountability for its use of funds. Therefore, whilst this research does not
specifically examine any of the scandals discussed here, they have nevertheless
prompted both concerns and interest with regards to what constitutes accountability
within the context of Samoa. Of particular interest to this research, are NGOs as
recipients of aid from donor agencies (Government of Samoa, 2010e). This research
therefore considers it pertinent to examine the accountability practice of NGOs,
particularly the extent to which they are accountable for funds entrusted to them.

Whilst there is no known evidence to suggest that NGOs in Samoa are involved in
scandals, as in the cases of NGOs identified in prior literature, the above discussions
have raised concerns about NGOs and the social space in which they exist. The extent to
which this social space influences what constitutes accountability for NGOs is of
particular interest to this research. Banks, Hulme, and Edwards (2015) offer the view
that the space the NGOs have come to occupy, i.e., between the Government and the
capital market, has not only afforded NGOs increasing prominence in funding, but has
effectively subjected them to strict accountability processes.

The increasing amount of aid allocated to the civil society sector and its NGOs in

Samoa is highlighted in Government reports, yet there is no known existing academic

" The link to the full audit report discussed here, whilst it is included in the reference list, can be retrieved
from the following link: http://www.samoaobserver.ws/home/headlines/12374-revealed-unions-2011-

audit-report.
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literature that identifies this. How and to what extent this increase in allocated aid to
NGOs has influenced the practice of accountability also remains unknown; although an
increasing amount of research has been undertaken in other developing countries
(Agyemang, Awumbila, Unerman, & O'Dwyer, 2009; Awio, Northcott, & Lawrence,
2011; Dixon, Ritchie, & Siwale, 2006; Goddard & Assad, 2006). This research aims to
make a contribution to extant literature on NGO accountability by illuminating the
forms of accountability that are used by NGOs in Samoa, as well as the influences that

underpin these forms.

The term accountability is widely known to be an abstract and elusive concept that
suffers from imprecise meaning because it takes its meaning from the context in which
it is applied (Edwards & Hulme, 1996; J. Patton, 1992; A. Sinclair, 1995). However,
Patton (1992, p. 166) maintains that for most settings the term accountability applies
where “one party (individual, group, company, government, organisation, etc.) is said to
be directly or indirectly accountable to another party for something: action, process,
output or outcome”. Implicit here is the notion that accountability involves various
forms of relationship between two or more individuals or groups. The aim of this
research is to examine what constitutes accountability within the context of NGOs in
Samoa, and its effects on how NGOs discharge accountability to whom they are
accountable. This involves examining accountability relationships that exist in the
context of Samoa. To aid this inquiry, three primary research questions are addressed in

this thesis.

e What is the structure of the field of NGOs in Samoa, and what is its position
within the overall structure of Samoa?

e To what extent is the practice of accountability influenced by particular agents
within the field, and what is the relationship between these agents?

e How is accountability practiced and discharged by NGOs in the field of NGOs in
Samoa?

These primary re