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Accra, 2014: Nana Agyekum-Dwamena scribbled on his stack of sticky notes — he always
carried it around to write down new ideas — as he left a meeting with several World Bank
officials. Just a few weeks prior, he had been appointed as Ghana's Head of Civil Service,
taking the helm of the organisation where he had worked for more than two decades helping
to implement various reform initiatives. Now in 2014 he was responsible for developing a
strategy to drive performance across the entire institution. But the Civil Service he inherited was
widely perceived as ineffective — plagued by laziness, low motivation, and corruption. ‘| want
to change the way this place works,” Agyekum-Dwamena said on taking the job.!

And now he had a potential opportunity to do just that: World Bank officials had come for an
exploratory meeting to discuss funding reform. They were open to supporting a mulfi-year
reform project designed by Agyekum-Dwamena and his feam to improve the fundamental
structures and processes of the Civil Service. This had been a common approach in Ghana:
since the 1980s, the Civil Service had implemented over half a dozen major performance-
oriented reform programmes, most of which had been funded by donors. These past reform
projects had achieved some successes, but typically fell well short of expectations. New rules
and processes were often established on paper but not implemented in practice, and they
did not have a tangible impact on day-to-day work. Moreover, few initiatives were sustained
over time, often ending when the funding ran out or a new administration came to power.

This ebb and flow of reform had made it difficult for the Civil Service to improve performance.
The massive institution, with 25 ministries, 26 departments, and 14,200 employees, remained a
slow-moving bureaucracy. Rigid rules and an embedded hierarchy limited opportunities for
innovation. High performers felt stuck in their roles and unrecognised, while poor performers
faced few consequences. Citizens, in furn, had to endure long and complicated processes —
or else sometimes paid extra fees to evade official paths altogether.2 Enhancing Civil Service
performance was vital to the country’s development, particularly since Ghana's economic
position was deteriorating with a significant fiscal deficit in 2014, driven, in part, by a large
public-sector wage bill.

Agyekum-Dwamena considered the prospect of implementing another major reform
programme. He felt that the targets, timelines, and conditions of these donor-funded projects
were not always helpful, and often came with a heavy administrative cost. Moreover, they
had not yet proven able to embed a culture of performance improvement. But he recognised
that access to this additional funding might be necessary to address service-wide issues; past
reform programmes had cost millions of dollars in consultant fees, personnel allowances, and
direct reform costs. Refusing a multimillion-dollar opportunity from a development partner
might be a risky move, especially given the government’s difficult financial constraints and
pressures to improve the Civil Service, from both the president and the public alike.

Agyekum-Dwamena was deeply committed to improving civil-service performance, but the
qguestion was how to bring about lasting change. He wondered if he and his team should
design a reform programme to pitch to the World Bank, or fry something different altogether.
Before he next met with the World Bank officials, he needed to decide just what exactly he
wanted to change to improve performance, and what levers were available for doing so.
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Civil Service reform in Ghana

Overview of the Civil Service

The history of Ghana's Civil Service originated in the British colonial bureaucracy of the late
19th and early 20th centuries. The British Colonial Service focused on advancing imperial policy;
it was oriented towards maintaining order and social control, collecting tax revenue, and
exploiting natural resources, not towards delivering developmental policies and services.3
During this time, the British held the more senior roles and relegated Ghanaians fo lower ranks.
Bringing more Ghanaians into the Civil Service, known as Africanisation, became an
increasingly significant political goal in the 1950s as Ghana gained independence.4

The late-1950s to the mid-1970s was considered ‘the good days of the civil service,” according
to political scientist Joseph Ayee.> Not only were civil servants ‘well-trained, and adequately
remunerated and resourced’, Ayee wrote, but the ‘size of the service was “manageable” and
security of tenure as well as the anonymity and neutrality of civil servants were guaranteed.’¢
The Civil Service was widely commended for its high productivity during this time.”

Thenin the late 1970s and early 1980s, Ghana fell into a period of economic crisis and political
turmoil. The Civil Service struggled to implement development policies and to manage public
resources. It had become overstaffed at junior levels but understaffed at senior levels, and
wages declined.8 Cumbersome bureaucracy, poor resource allocation, and limited political
direction constrained the service,? which, at the time, was described as a ‘moribund, paper-
pushing institution’.10 Overall, morale, performance, and productivity were low.!" By the mid-
1980s, structural adjustment had prompted some restructuring and cost-saving measures.
These reforms also started to target improved performance and service delivery, sparking a
series of performance-oriented reform initiatives that would continue for the next 30 years.

The modern Civil Service

In 1992, following a period of military rule, Ghana returned to democracy with multiparty
elections and a new constitution. The constitution established the Civil Service as a part of the
wider Public Service, which included frontline services such as policing and teaching under
separate administrative hierarchies. The Civil Service was responsible for core policymaking
and oversight functions, while others such as the Education Service actually delivered public
services. The 1993 Civil Service Act further defined the structure and responsibilities of the
service, with each of the dozens of ministries led by a Minister and a Chief Director. (See Exhibit
1 for the structure.) Chief Directors (equivalent to permanent secretaries in Westminster-style
systems) were appointed by the president and served as the administrative heads of
ministries.’2 The 1993 Act also strengthened the Office of the Head of Civil Service (OHCS),
which provided central management and human resources (HR) policies for the whole Civil
Service.3 The OHCS was led by the Head of Civil Service, who was appointed by the president.

Civil servants were the professional officers who developed and oversaw policy from ministerial
headquarters, usually based in the capital, Accra. (See Exhibit 2 for staff numbers.) Most were
career civil servants, selected through a centralised process though the OHCS. They remained
in place even as political administrations changed. Turnover after elections was typically
limited to some Chief Directors, Directors (heads of units), and political appointees and special
advisors in ministers’ offices. Civil servants had various motivations for joining the public sector,
including a sense of civic duty: a survey found that 83% joined ‘to serve my community or my
counfry."14 Job security also appealed.!s Legislation and unionisation gave strong tenure
protections, and it was difficult to be fired, exceptin cases of extreme misconduct. As a former
tax commissioner put it, ‘you don't lose your job, it is taken as a permanent for life.’ 16

Nana Agyekum-Dwamena
Agyekum-Dwamena had developed extensive reform experience during his long career in

the Civil Service. He joined in 1988 and was placed at the Management Services Department
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Civil Service reform in Ghana

(MSD) in the OHCS. In this first role, he interviewed officers from around the Civil Service to
inform retrenchment decisions as part of a major reform wave. ‘Really the key thing was that
it made me appreciate the breadth and scope of the Civil Service,’ he reflected.’” He also
saw how differently offices approached the exercise. ‘There were some people who had
already prepared data to show us while others had nothing to show,’ he recalled. ‘So from
day one, | got to know that there were different routes to which organisations would respond
to issues from the centre [the OHCS].' '8

In 1995, he was named head of the Reform Coordinating Unit at the OHCS, responsible for
institutionalising reform initiatives such as organisational performance improvement and a new
individual appraisal system.1? He particularly admired his boss at the time, Head of Civil Service
Robert Dodoo. He described him as a ‘maverick leader’, with a strong vision for the nation and
deep commitment to reform. Dodoo had high expectations for his feam, Agyekum-Dwamena
recalled, but in return for hard work, he gave them independence to try new ideas.20

In 2005, Agyekum-Dwamena continued to rise the ranks when he was appointed director of
the Performance Management Division where he was tasked with implementing performance
improvement initiatives. Then from 2011 to 2013, he returned to the MSD as the Executive
Secretary where he led a feam helping organisations deliver on their service-delivery goals.
For instance, they supported the passport agency in establishing two service streams at their
office, with one window for regular processes and another for expedited and specialist
processes. While it was considered an effective improvement, implementation took much
longer than anticipated. Nonetheless, Agyekum-Dwamena was inspired by these promising
signs. ‘If we lead organisations properly and get them involved, they can achieve a lot of
things,” he said.2! He also focused on improving performance in his own department. ‘l learned
that leadership is one of the key things, and that depends on getting people involved, building
their capacity, creating an atmosphere of sharing.’?? For instance, he implemented a system
of continuous improvement for his team, where once a month individuals could give a lecture
to their peers about something they had been studying. ‘If you think carefully, you can find
ways to improve an organisation without huge resources.’23

Then in January 2014, Agyekum-Dwamena was asked to serve as the Acting Head of Civil
Service and was officially appointed to the role later that year. This position was the
culmination of his Civil Service experience. ‘| was thrown into the furnace of reforms from the
very beginning of my fime with the Civil Service,” he reflected. ‘Since then, I've redlised that
we cannot continue with business as usual.’24 Reform was a deeply personal mission to him: he
wanted to create an institution where his children would be proud to work, as well as
contribute to the country’s progress. ‘| am committed to helping make Ghana a nation that is
great and strong,’ he said.2> However, his fime in the role was uncertain: he had five years untfil
the standard retirement age, but also knew he could be dismissed by the president at any
time, especially if a new administration came into office in the 2016 elections.

Ghana in 2014: demanding better services

Agyekum-Dwamena was appointed to lead the Civil Service by President John Dramani
Mahama of the National Democratic Congress (NDC). Mahama had been the vice president
in 2012 when the president at the time, John Atta Mills, died suddenly. Mahama subsequently
won presidential elections later that year with an agenda that included growing the economy
and improving government accountability.2¢ The next presidential election was set for 2016.
Since the 1992 elections, power had alternated between the two main parties, the NDC and
the New Patriotic Party (NPP). Increasingly thin margins separated them at the polls; Mahama
had won the 2012 election by just 3% of the vote.?”

Agyekum-Dwamena came to the helm of the Civil Service at a challenging time for Ghana.
The country had long been seen as a regional leader for tackling several development goals,
particularly poverty: from 2006 to 2013 its poverty rate fell from 31% to 24%.28 However, rising
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inflation, a declining currency, and a large deficit were threatening to stall progress. Underlying
the deficit was a massive wage bill that resulted from a major public-sector salary restructuring
in the late 2000s and early 2010s. While the new salary structure had been seen as a boon for
staff retention and welfare, it had come at a huge cost.?? Public-sector wages as a share of
GDP had doubled since 2000, reaching 10% of GDP in 2013.30 And the wage bill peaked at
more than 60% of taxrevenue in 2013, above the 28% average in sub-Saharan Africa.3! In 2014,
the government announced plans to cut the wage bill fo 35% of tax revenue in three years.32

An effective Civil Service was vital for achieving Ghana's development goals, and Ghanaians
had developed a growing expectation of better public services, particularly after the salary
restructuring. As President Mahama noted in his 2013 state of the nation address, ‘It is said “to
whom much is given, much is expected”. The people of Ghana demand better service from
our public sector employees commensurate to the investment made in their remuneration.’33

The state of the Civil Service in 2014

Politicians and the public alike wanted to see a more effective Civil Service. As former
President Jerry John Rawlings (NDC) explained, the Civil Service had a reputation as a ‘large
bureaucracy that epitomises bad customer service, deliberate delay tactics and
inefficiency’.34 Indeed, the Civil Service faced a number of barriers to performance.

Human resources management

Recruiting the right people for the right jobs was an important factor in the overall performance
of the Civil Service. As set out in the 1993 Civil Service Act, HR practices were managed
centrally by the OHCS, including recruitment, training, fransfers, promotions, and fermination.
Ministries and departments could make certain personnel requests, but HR practices were
generally managed uniformly across the Civil Service — albeit with significant inconsistency and
imperfect enforcement. All personnel decisions had to receive final approval from the OHCS.35

Civil servants reported that education and experience had been the most important factors
in their recruitment.3¢ Most were interviewed before they were hired, and some had to sit
exams, though about 10% said they had no assessments.3” Personal and political connections
could also factor intfo recruitment decisions. In a report prepared for the Public Services
Commission, which supervised the public services, researchers estimated that around a
quarter of civil servants used personal or political links fo help secure their jobs.38 The Africa
Integrity Indicators (All), a project on governance in Africa, argued that while the majority of
Ghana's government institutions advertised vacant positions, it was often just a formality. In
the All's opinion, ‘Most of those appointed to the civil service are not necessarily the best
qualified applicants but [are appointed] because they are related to the appointing authority
either by political affiliation, family connection or ethnicity in what has become known in
Ghana as “Who you know syndrome™'.3?

Once in the Civil Service, there were clear routes for career progression. Each job class had a
Scheme of Service that outlined responsibilities, training requirements, and levels of
advancement. Officers became eligible to interview for promotion after a certain number of
years — typically three to five, depending on the role. Promotions had traditionally been based
on length of service, essentially resulting in an ‘age-graded’ workforce.4 While in theory it was
possible for an officer to not be promoted due to poor performance or an unsatisfactory
interview, this rarely occurred. The de facto assumption was that officers would be promoted
based on seniority. At the same time, there was little opportunity for high performers to be
promoted ahead of schedule; while not against any policy, it did not happen in practice.

Officers had to attend certain frainings every three years to be eligible for promotion, and
other professional development programmes were available such as general management
and professional ethics.4! Managers were meant to identify employees’ fraining needs through
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performance reviews. However, a 2013 survey of civil servants found that 83% believed training
needs were not identified through performance reviews, and 91% thought that training
nominations were not driven by performance appraisals.42 Instead, decisions around who
aftended frainings, especially those involving per diems or study at foreign institutions, were
seen to be based on office politics or personal connections.4 Funding shortfalls also limited
opportunities. Former Head of Civil Service Woeli Kemevor explained that inadequate and
iregular funding stalled training, leaving a number of fop managers ‘seriously challenged in
terms of skills and knowledge to perform well because they did not undergo relevant Scheme
of Service training’.44In 2013, just 980 civil servants (7% of all staff) attended a training course.45

Bureaucracy and hierarchy

The Civil Service was marked by a strict hierarchy which extended from the colonial
bureaucratic model. Political scientist Ayee explained that the model ‘discouraged individual
initiative and supported a culture of unreflective defence of the status quo.’4 A World Bank
survey in 2000 found that there were 1.59 subordinates per manager (from assistant director to
director), meaning there were nearly as many managers as there were professional staff.4”
Navigating the bureaucracy and frequently requiring sign-off from superiors caused delays.
An Assistant Director explained that if his Chief Director was travelling, he could not progress
his work until his boss returned and approved his projects.48

Within this structure, low- and middle-level officers felt that they lacked discretion in their work
and were deterred from innovating. A junior officer noted that civil servants were expected to
‘think within “the box"'.4? Some reported that their supervisors explicitly fold them not to speak
up, while others said the notion was embedded in the culture. An officer explained that
‘[tf]here are factors within our system which make me feel that | do not want to be deviant for
trying to change things. People continue doing things and it stays the same.’50 Junior officers
noted that their superiors did not like to be questioned. One commented, ‘When the big man
speaks, the juniors should not speak...This depresses you as you wonder what is [the point of]
your presence? Is it just to occupy space and time?... You keep the idea to yourself and then
you go along singing the same tune and at the end of the month take your salary.’s!

Junior officers observed that senior leaders were much more open to ideas suggested from
their peers or superiors, while ideas from junior officers were more likely to be dismissed. Even
supervisors themselves sometimes acknowledged this phenomenon. ‘It is sad that this goes on,
we need fo freat and train juniors to be directors...,’ said one supervisor. ‘In my experience,
innovative ideas have been few as people are afraid or shy to share ideas’.52

Highly educated employees often grew frustrated when they could not apply the skills they
had learnt in their degrees or help to change the system. A recent graduate described her
experience trying to bring new ideas: ‘it's like boxing the system, like boxing with your boss. ...
The hierarchy that we run is from the head to the toe.’$3 She ultimately left the job for a PhD
programme.

Inefficiencies

Outdated orinconsistently applied processes often hindered efficiency at the Civil Service. For
instance, communication between ministries and with citizens was largely done in hard copy
since the internet was often too weak or unstable to send emails, and better connectivity was
too expensive.>* Administrative assistants had to hand deliver correspondence to other offices,
sometimes travelling far distances. Furthermore, according to a special assistant at the Ministry
of Health, they ‘find it hard to figure out where letters are brought from and who needs to act
and follow up — making it difficult for the ministry to meet schedules and deadlines.’ 5

Even when inefficiencies were known, it was challenging to address them. In a training exercise
where lower- and middle-level civil servants were asked to identify potential work process
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innovations, most suggested implementing practices that already existed on paper, or making
relatively small and simple process changes. One officer noted that it was difficult to access
documents using their ministry's record-keeping system, and proposed scanning important files
to have them on hand when needed.5 Another noted that delays commonly occurred when
collecting data from other divisions and proposed sending a schedule of deadlines for data
requests once a year, rather than obtaining the Chief Director’s signature on a letter for each
reporting deadline. However, officers explained that there were barriers to implementing such
ideas, noting that a lack of cooperation from other divisions or their own organisation —
particularly from superiors — was more of an obstacle than resources.”

Inefficient processes confributed to delays in services. In some instances, as the special
assistant at the Ministry of Health explained, ‘many customer service agents take undue
advantage of delays to charge citizens exorbitant prices to process their documents faster
and in time. %8 Bridget Katsriku, chair of the Public Services Commission, acknowledged this
issue in a speech to Chief Directors in 2014, stating that ‘[t]aking bribes before providing
services for which we are being paid is now the norm in many of our institutions’.>* Some
Ghanaians opted fo hire infermediaries known as ‘Goro boys' fo manage, or even evade,
long processes for them. The Registrar General's Department, which registered businesses,
commonly faced this issue. As a business leader said, ‘If the rules of engagement at the
Registrar-General’'s Department were efficient and service delivery up to speed, the “Goro
boys” would not be operating and making money from the public.’¢°

Working hours

Absenteeism was a widespread issue, and civil servants had a reputation for abandoning their
posts during work hours.¢! Sociologist Erin Metz McDonnell described a typical day at the
ministry offices in Accra: ‘Civil servants trickle into offices between 9 and 11 am. Around noon,
most exit the ministry buildings for lunch.... Some sleep at desks through the heat of early
afternoon, overshadowed by piles of disorganized paperwork. Before formal closing time,
officials begin heading home, or to a second job supplementing their income.’¢2 Such
observations were common. One civil servant commented that ‘[on] Friday, people come to
work [af] like 10am and close at 2pm,” adding that ‘there are too many people doing
nothing’.63 A former deputy minister had a similar assessment, noting that civil servants ‘come
to work late and leave so early and Friday is virtually a holiday.’ ¢4 When at the office, some
civil servants conducted personal affairs, leaving others to cover their work.¢5 A lack of
punctuality was also a common issue. In a survey of Directors and Chief Directors, 82% believed
that management personnel in their organisations did not report for duty punctually.é¢

At the same time, some civil servants worked long hours with unpaid overtime in order to keep
things running, and officers who were at work often had unproductive down time because of
management and communication failures. In one survey, over 80% of officers reported having
at least one idle hour per workday on average due to a lack of work to do.é7

Resource constraints

Civil servants often cited resource constraints as a barrier to their work.¢ Office infrastructure
was deficient, computers and other equipment were lacking, and electricity outages were
frequent.¢? An employee at the OHCS added that even when resources were available, they
were distributed unevenly, meaning one department might get new equipment while another
was left with outdated machines. The officer noted that ‘no one pays attention or coordinates’
how these resources were shared.’0 Additionally, government funding via the Ministry of
Finance was often delayed, posing a challenge for Chief Directors who were expected to
meet time-bound targets.”! In many cases, these shortfalls and delays meant that officers had
to spend their own money to keep their offices running and to deliver programmes. A survey
found that 38% of civil servants had made out-of-pocket expenses on programmes and
projects, and 70% of these payments were never reimbursed.?”2
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Performance management

Prior reform efforts had had limited success in improving individual-level performance
management processes such as the annual staff appraisal system. According to a 2013 survey
of civil servants, 71% of respondents believed that the existing performance appraisal system
did not help improve their productivity and performance.’”? A common concern was that
appraisals were not objective and instead reflected interpersonal issues with managers. Some
civil servants believed that performance evaluations gave supervisors a tool to exert their
power over officers, rather than improve performance; as one civil servant said, ‘If someone
wants to get you out of the system, PA [performance appraisal] is an effective tool to do so’.74
An officer at the OHCS explained that the current approach to performance evaluations did
not appeal to all civil servants since it was ‘based on a very subjective review by someone
who might, you know, hold a grudge against them.’75

At the same time, some managers reported that they received little training on how to assess
their officers, and no clear guidelines on scoring candidates.”é Several managers explained
that a ‘lack of resources, poor communication, inadequate educatfion and ineffective
supervision’ were major challenges to implementing performance management effectively.?”

Efforts to link performance to rewards and sanctions had also proven to be a challenge over
time. A 2013 survey found that only 11% of civil servants felt that employees were always
rewarded for good performance.’® Given the financial constraints and rigid pay scales of the
public sector, large monetary incentives were not possible. However, some organisations had
found other ways to recognise high achievers. For instance, some hosted ‘best worker’ awards,
either recognising one overall high performer or developing awards for different categories,
such as ‘most hardworking' or ‘most punctual’. Other ministries relied on ‘informal promotions’
rather than accelerating someone on the promotion frack: an employee might receive
additional responsibilities such as committee membership, which came with small allowances
that served as financial perks.”? Some departments even found that simple letters of
congratulation from senior leaders helped officers feel recognised for their achievements.80

Meanwhile, weak performance often went unaddressed. Managers only dismissed poor
performers after several years of missed targets.8! Political scientist Rachel Sigman reported
that ‘[s]everal prominent reform proponents in Ghana lamented the difficulty of sanctioning
under-performing public servants. When such events transpire it is not uncommon for family
members, chiefs, or other associates of the individual to publicly appeal for the employee’s
reinstatement.’82 Additionally, public-sector unions made it difficult to fire officers. The unions
were strong and influential; during past efforts to reform pay, they had threatened nationwide
strikes.8 To the unions, the use of rewards and sanctions through performance evaluations
risked formalising avenues for favouritism or punishment.

Furthermore, sanctions were not implemented uniformly. For instance, the Civil Service
infroduced a ‘Code of Conduct’ in the 1990s that outlined the values and work ethic
expected of civil servants, as well as the sanctions for failing fo adhere to them.84 But interviews
at a finance department illustrated how breaches of the code were unevenly punished. As
one officer commented, ‘the code of conduct affects only the lower and middle-level staff,
the top-level officials appear to go unpunished when they violate the rules and regulation’.ss
Another added that ‘management sometimes hinders the process by tempering justice with
mercy. Instead of giving the appropriate sanctions, they base the sanction on personal
relationship.’8¢ The department created disciplinary committees and attendance records to
enforce compliance, but there was no monitoring to assess if the tools were effective.8”

Variation across organisations

While many challenges permeated the entire Civil Service, there was great variation in
performance across its component parts. Public administration scholar Francis Owusu used an
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expert perception survey in 2006 to identify 13 high-performing and 13 low-performing public
organisations in Ghana. He argued that ‘[bly failing to recognize that not all public
organizations perform poorly, we ignore any potential lessons that could have been learnt
from the experiences of organizations that have managed to perform effectively under the
same social, political, economic and institutional environment.’88

These ‘pockets of effectiveness’ could exist even within organisations. During her research in
2008, for instance, sociologist Metz McDonnell identified the Policy Analysis and Research
Division (PARD), within the Ministry of Finance and Economic Planning, as one of the most
effective organisations within the Civil Service.8? While it operated within the same constraints
as the other divisions, PARD was able to demand high levels of professionalism from its officers
(such as fimeliness and productivity); ensured there was always someone available to do every
task, even if officers were absent; and fostered a deep sense of pride in the division’s work. So
while other civil servants left work before closing time, PARD officers put in long hours to ensure
they met important deadlines.?®

Beyond standouts such as PARD, minor differences across all units led to a wide spectrum of
performance. Some variation stemmed from how organisations implemented written policies
and built a culture around performance-related norms, as illustrated by approaches to the
annual performance reviews. (See Exhibit 3.) While performance management policies were
highly centralised, organisations used them in different ways. In an economic-sector ministry,
for instance, officers completed appraisal forms each year, but only as a formality; they were
not held accountable for their annual targets. At a social-sector ministry, officers’ appraisals
were completed every few years, only when an employee was up for promotion. Yet others
went beyond the annual requirement. At an infrastructure ministry, performance reviews were
done every year with in-depth discussions between supervisors and officers, who contfinued to
check in on their targets in mid-year reviews and discussed performance at weekly divisional
reviews.?! A 2012 study found that the civil servants who were evaluated more frequently had
higher levels of both work motivation and satisfaction.”2

Morale

Overdall, civil servants had low job satisfaction. A 2013 survey found that 73% of civil servant
respondents were not satisfied with their jobs (and ?6% were not satisfied with their pay).?? Job
satfisfaction tended to rise with tenure, meaning more senior employees were more content.?4
Those with more education (except those with doctorates) tended to be less satisfied with their
work.?> Some employees, especially the young and highly educated, reported feeling ‘stuck’
in their positions and often looked for better opportunities outside of government.?¢ Indeed,
many officers left the Civil Service not just for higher pay, but because they felt stifled.?”

Additionally, after decades of halting reform efforts, civil servants were experiencing reform
fatigue. Experts familiar with Ghana's reform programmes suggested that there was ‘a certain
level of apathy and resistance to change amongst public institutions and workers, [and] poor
understanding of the benefits of reforms’.?® When it came to the implementation of
performance management, by some accounts it was only the OHCS and those involved with
executing the programme who seemed invested in its success.??

Improving performance: lessons from past reform efforts00

The Civil Service had struggled for years to improve performance and jettison its negative
reputation, despite undergoing several major reform programmes. Agyekum-Dwamena,
whose career spanned these reform efforts, considered past experiences as he deliberated
on his own strategy in 2014. (See Exhibit 4 for a summary of past initiatives.)
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CSRP (1987-1993): a top-down approach

Ghana's first major reform effort was the Civil Service Reform Programme (CSRP) launched in
1987. It was a five-year programme funded and designed mainly by the World Bank and the
UK's Overseas Development Administratfion.'0! External consultants played a central role in its
development and implementation, with little input from Ghanaian civil servants.192 Part of a
wider structural adjustment programme which aimed to reduce the size of the public sector
and cut fiscal deficits, the CSRP featured staff refrenchment, job re-evaluations, organisational
restructuring, and pay-scale reform.

Beyond its fiscal motives, CSRP attempted to modernise performance management.103 The
existing ‘confidential reporting’ system lacked transparency, and ratings had little association
with performance; as then-President Rawlings lamented, ‘almost everybody, that is, the hard-
working and the lazy, get a good confidential report’.1%4 In 1992, the confidential reporting
system was replaced with the Performance Evaluation System (PES), where supervisors set
performance targetfs with each supervisee at the start of the year, then assessed individual
performance against the targets at the end of the year using a standard template. Coupled
with staff reductions, the PES was meant to provide an objective basis for increasing pay for
the remaining — and hopefully better-performing — civil servants. Organisations were instructed
to set aside 10% of their personnel budgets for merit-linked cash awards. 105

Agyekum-Dwamena reflected on the PES: ‘That was a major challenge because there was a
cultural shift in people sitting down to talk to their director. People wanted the old one, for
them it was beftter."196 Some civil servants found that the PES brought transparency, mutuality,
and a better understanding of their roles, and many started having routine conversations with
their supervisors about their responsibilities and performance for the first fime.197 However, civil
servants later reported that, even after several years, the system had not been effectively
institutionalised and apypraisals had not been linked to pay.108

CSRP came to an end when its funding expired in 1993. It had had some successes, but little
impact on staff performance. Its main outcome was reducing the workforce by 30%.19? A World
Bank review later concluded that CSRP had suffered from a ‘lack of ownership and
commitment’ by government actors and had not been crafted to suit the Ghanaian
context.10 Agyekum-Dwamena added that it had also been hindered by its heavy reliance
on external consultants. ‘I did not get the impression that we were doing this because it was
good for the Civil Service,’ he said. ‘We were doing this so we can report to the donors.' 11 He
also felt that there had been no cohesive strategy. ‘Things were taken as if they were separate
activities,” he reflected. ‘The linkages were not properly established. So we will do job
inspections just fo reduce staff numbers. We will do staff appraisals as a separate thing. But it
was not seen as a complete set of activities that is aimed at improving Civil Service
performance.’' 112

CSPIP (1994-2001): a homegrown reform

The next major reform effort came in 1994 with the Civil Service Performance Improvement
Programme (CSPIP). Whereas CSRP had been designed by external consultants, CSPIP was a
homegrown inifiative developed by a tfeam of civil servants and led by Head of Civil Service
Robert Dodoo.!3 It was intended to ‘correct [CSRP’s] shortfalls’ with a focus on bottom-up
performance improvement.’4 CSPIP was pitched to and funded by the UK Department for
International Development (DFID) with £5 million for a five-year programme. 115

CSPIP established an elaborate system of organisational reviews that aimed to build an
institutional commitment to performance improvement.¢ Each organisation had to form an
internal capacity development team, survey their beneficiaries and stakeholders, conduct an
organisational self-appraisal, and develop a Performance Improvement Plan (PIP).17 CSPIP
was lauded for this high level of stakeholder engagement, which was rare at the time,
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especially ‘for a civil-service organisation cocooned in its own ways thinking,” Agyekum-
Dwamena recalled.!8 But the participatory approach had been time consuming and
delayed implementation of actual reform. Three years into the five-year programme, just 29 of
the 182 organisations had developed PIPs and only 20 had started to implement them.1?

The OHCS set up a Performance Improvement Fund (PIF) to which organisations could apply
for small grants to help deliver on their PIPs. According to Agyekum-Dwamena, the PIF was
able to fund relatively basic, tangible assets. For instance, a sanitation organisation needed
large rubbish bins for its communities, and the Passport Office needed an electricity generator
to ensure reliable services.'20 However, service-wide issues beyond the remit of the OHCS
hindered progress. For instance, the Ministry of Finance did not integrate funding for PIPs into
the main budget, so the end of the donor funding would mean the end of the PIPs. Agyekum-
Dwamena explained, ‘Making the budget process performance driven, the availability of
funds, some public sector rules and regulations — these were system-wide bottlenecks.’ 12!

To improve service delivery and client orientation, CSPIP also required organisations to develop
Service Charters, which detailed services, fimelines, application steps, and costs for services,
as well as Client Service Units, one-stop offices for clients to access services and information.
Most organisations developed the charters and client units, and while they continued to exist
to some extent after CSPIP ended, they generally lost their institutional commitment.122

Another component of CSPIP targeted senior-leader performance with the infroduction of a
Performance Agreement System (PAS) for Chief Directors. Previously, those at the director level
and above did not have their performance assessed. The new PAS entailed setting detailed
targets for each Chief Director at the start of the year which corresponded with their
organisation’s workplan. They were then evaluated against these targets at the end of the
year, with performance linked to rewards and sanctions. After a pilot, the PAS was formally
conducted in the last two years of CSPIP. The results were meant to be published in 2001, but
a new administration came to office and decided against it. The PAS ultimately faded
away. 123

CSPIP lost momentum in 2001 when the DFID grant ended, a new NPP administration came to
office, and Dodoo subsequently left his post.124 While CSPIP's impact fell short of original goals,
experts believed it was more successful than CSRP. The organisational reviews and PIPs helped
create meaningful conversations around performance — for the first time in some organisations.
PIPs also brought forward numerous small reform ideas which helped to improve performance
at specific organisations, though some reforms did not materialise until several years later.125

However, rank-and-file officers reported seeing little impact in their day-to-day work.'2¢ And a
decade later, an academic study argued that CSPIP’'s performance management system
had ‘not led to any significant improvement in attitudinal change, accountability, managerial
freedom, organizational capacity, organizational efficiency, or service delivery’'.'?7 Another
assessment concluded that CSPIP had ‘too many reform activities going on concurrently, with
inadequate sequencing that seemed to have over-burdened the same people and did not
exploit the synergies of the various reform dimensions.’ 128

The MPSR era (2005-08): raising reform’s political profile

A new NPP administration was elected in 2001 and returned attention to reform in 2003 by
establishing a Public Sector Reform Secretariat under the Office of the Senior Minister, with a
team of consultants commissioned to review past reforms. Then in 2005, the administration
established the Ministry of Public Sector Reform (MPSR) under the Office of the President. A
high-profile minister was placed at its helm, and it was staffed by a mix of civil servants and
consultants.’2? The MPSR developed a five-year reform agenda, which included the Single
Spine Pay Policy (SSPP), a major effort fo harmonise and increase pay scales across the public
sector and to link pay to performance.!30 The initiative brought performance management
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back to the fore, and in 2007, a new staff appraisal process was developed for public-service
officials based on the PES model of the 1990s.13" The MPSR also reintroduced CSPIP’s
programme of Client Service Units and Service Charters. During this period, a range of donors
funded the different components of reform.

The heavy reliance on external consultants during this reform era created some friction. Civil
servants felt that the consultants excluded them from meaningful decision-making and did not
employ their first-hand knowledge of the institution. There was also some resentment of the
consultants’ high salaries — several multiples of the civil servants’ — and the short-term basis of
their work. The consultants, in turn, criticised the competence of public officials, referring to
them as mere ‘paper pushers’.132 They faced challenges in collecting relevant information
from civil servants and meeting their fast-paced deadlines. 33

In 2008, the NDC won the presidency, and the new administration downgraded the MPSR from
a ministry to a secretariat. Performance management policies lost steam, as did the Service
Charters and Client Service Units, which were seen to be ‘owned’ by the MPSR.134 However,
the salary restructuring continued, and implementation began in January 2010. Salaries were
harmonised and generally increased, but it came at a much higher cost than anticipated. 135
The linking of performance to pay did not occur for a variety of reasons, including reform
fatigue after the years-long regrading process and the growing cost of the higher pay levels.

The next step for reform

Now in 2014, it was Agyekum-Dwamena'’s turn to decide what was next for Ghana's Civil
Service reform agenda. Past reform projects had generated some positive policies for
performance, yet they were not implemented consistently nor always used effectively.
Agyekum-Dwamena had grown tired of seeing reform programmes end when their funding
ran out and felt that previous efforts had not sparked the continuous performance
improvement he thought was necessary to transform the Civil Service.

He now had to decide if he and his team wanted to work with the World Bank fo undertake
new reforms. The initial meeting had been provisional: the World Bank was interested in funding
a reform programme, but exactly what it would look like would have to be negotiated.
Resources could potentially be used to fund a variety of activities, such as designing and
implementing a reform programme (e.g., for workshop consultations, allowances for officers
taking on extra duties); covering the direct costs of reform (e.g., fo purchase equipment);
providing incentives for employees; or other related costs that could be justified to the World
Bank. But Agyekum-Dwamena knew from experience that donor funding came with certain
constraints. When potentially millions of dollars were on offer, development partners typically
expected to see comprehensive, multi-year projects with clear objectives and measurable
targets. Such large projects were costly; they tended to be difficult to design and report on,
and they were often administratively burdensome.

Agyekum-Dwamena considered if this approach to reform would help him achieve his goals.
Before he came to the exact finances of reform, he had to consider several questions. What
practical changes were most important to achieve? What type of changes were realistic
within the constraints of the current structurese How should he approach working with others
within the OHCS and the broader Civil Service to design and implement reforms2 What lessons
should be learned from the Civil Service’s past reform effortse And ultimately, how should he
respond fto the World Bank'’s offer of support?
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Exhibit 1a Basic structure of the Civil Service

Civil Service Council

|

Office of the Head of Civil Service

|

Sector Ministries

|

Departments

Source: ‘A presentation on the civil service', Office of the Head of Civil Service, 29 October 2018, p. 4,
https://ohcs.gov.gh/sites/default/files/INDUCTION%202018%20-%20THE%20GHANA%20CIVIL%20SERVICE.pdf,
accessed November 2021.

Note: The Civil Service Council, as established by the Civil Service Act, deliberated and advised on policy related to
the management of the Civil Service. The Head of Civil Service was part of the council.

Exhibit 1Tb Sample ministry structure

MINISTERIAL ADVISORY BOARD)|

MINISTER —I INTERNAL AUDIT I

DEPUTY MINISTER
CHIEF DIRECTOR |
DEPARTMENT
| PUBLIC RELATIONS
l | RESEARCH, STA{“ISTICS
GENERAL TRAINING AND HUMAN | |PLANNING , BUDGETING, AND INFORMATION
ADMINISTRATION SOURCE DEVELOPMEN] MONITORING AND MANAGEMENT
AND FINANCE EVALUATION

Source: ‘A presentation on the civil service', Office of the Head of Civil Service, 29 October 2018, p. 19,
https://ohcs.gov.gh/sites/default/files/INDUCTION%202018%20-%20THE%20GHANA%20CIVIL%20SERVICE.pdf,
accessed November 2021.
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Exhibit 2a Number of Civil Service staff by ministry and department, 2013

Ministry Staff Department Staff

1 Communications 66 1 Attorney General 191
2 Chieftaincy & Traditional Affairs 44 2 Births and Deaths Registry 288
3 Defence 59 3 Bureau of Ghana Languages 33
4 Education 142 4 Chieftaincy 632
5 Employment & Labour Relations 84 5 Children 69
6 Energy 125 6 Community Development 52
7 Enviro, Science, Tech & Innovation 63 7 Controller & Acct Gen Dept. 3,702
8 Finance 573 8 Cooperatives 324
9 Fisheries & Aquaculture Dev. 21 9 Factories Inspectorate 69
10 Food & Agriculture 935 10 Feeder Roads 87
11 Foreign Affairs 567 11 Geological Survey Dept. 270
12 Gender, Children & Social Prot. 68 12 Housing Loan Scheme 9
13 Health 202 13 Information Service Dept. 1,183
14 Information & Media Relations 65 14 Labour Department 311
15 Interior 68 15 Mgmt Services Dept. 49
16 Justice 244 16 Office of the Copyright Admin. 33
17 Lands & Natural Resources 100 17 Parks & Gardens 206
18 Local Gov't & Rural Development 154 18 Pub Records & Archives Admin. 157
19 Office of Gov't Machinery 1,007 19 Public Works Dept. 128
20 Roads & Highways 101 20 Registrar-Generals Dept. 226
21 Tourism, Culture & Creative Arts 66 21 Rent Control 111
22 Trade and Industry 272 22 Rural Housing 17
23 Transport 87 23 Social Welfare 515
24 Water, Works & Housing 124 24 Town & Country Planning 52
25 Youth and Sports 59 25 Urban Roads 89
Total 5,296 26 Women 64
Total 8,867

Source: Compiled from ‘2013 Annual Performance Report of the Civil Service’, Ghana Civil Service, 2013, pp. 241-2,
available at https://vdocuments.mx/2013-annual-performance-report.html, accessed February 2022.

Note: The Office of the Head of Civil Service was one of four extra-ministerial organisations within the Office of
Government Machinery.

Exhibit 2b Number of Civil Service staff by age, 2013

5000

41
3821 % 3938

4000

3000

2120
2000 —

1000

91

20-30 31-40 41-50 51-60 60+

Source: ‘2013 Annual Performance Report of the Civil Service’, Ghana Civil Service, 2013, p. 222, available at
https://vdocuments.mx/2013-annual-performance-report.ntml, accessed February 2022.
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Exhibit 3 Performance management implementation by Civil Service organisations, 2013

Benchmarking criteria

Score 1 Score 3 Score 5

People are rewarded in the same There is an evaluation system There is an evaluation system

way irrespective of their which in principle awards good which rewards individuals

performance. Promotions are solely  performance (financially or non- (financially or non-financially)

based on tenure. financially), but awards are not based on performance. Rewards are
based on clear criteria/ processes. given as a consequence of well-
Performance can sometimes defined and monitored individual
influence career progression. achievements. Performance is a key

criterion for promotion decisions.

Distribution of practices in Ghana’s government

Source: Martin J Williams, ‘From Institutions to Organizations: Management and Informality in Ghana's Public
Bureaucracies’, working paper, 9 September 2015, p. 19,
https://martinjwilliamsdotcom.files.wordpress.com/2015/09/martinwilliams_frominstitutionstoorganizations 150915.pdf
accessed March 2022.

Note: Forty Civil Service organisations were examined to determine whether individual performance was assessed
fransparently and rewarded proportionately and ranked on a scale from 1-5 (see benchmarking criteria).

Exhibit 4 Overview of major Civil Service reform programmes, 1987-2012

Civil Service Civil Service Public Sector
Reform Performance Reform Agt.enda
Programme Improvement (P_SRA) & Slng_le
(CSRP) Programme Spine Pay Policy
(CSPIP) (SSPP)
1987-93 1994-2000 2006-2011
Individual performance mgmt
Leadership perf agreements Vv
Staff appraisals & perf mgmt v vV
Organisational mgmt
Org reviews / performance mgmt N
Performance improvement funds v
Service delivery-focused
Client-focused reforms N V
Sector-driven reforms
Salaries and structures
Staff redundancies vV
Pay regrading / reform v v

Source: Martin J Williams, synthesis based on document review and interviews.
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