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Introduction

The Parliament of Ghana is a unicameral institution created according to the
terms of the 1992 Constitution of Ghana, with provisions for the legislature
in Chapter 10 of the Constitution (The Republic of Ghana, 1992). As with
many other legislatures around the world, the functions of the Parliament of
Ghana are legislative, oversight of executive functions (including financial
control), representative (see Box 1), and deliberative. This case study discusses
different dimensions of this vital institution of democratic government from
the perspective of structures, processes, capacities and opportunities for

evidence use.

Box 1: Popular representation and evidence use

There were 200 Members of Parliament (MPs) in 1992 and there are currently
275 MPs in the legislature. The MPs are the primary representatives of the
people of Ghana in this national forum. The increase in numbers has been
due to a corresponding increase in population, resulting in the split of

constituency boundaries.

The constitution enables representation of the people through the contest
of elections under the sponsorship of political parties, although constituency
elections can be contested on an individual independent basis. This dual
identity creates a dilemma for MPs, particularly in cases of highly contested
issues of divergent interest to the political parties and the constituents being

represented.

While not comprehensive, there are provisions in the Constitution (Article 104) to
protect the voting decisions of MPs on some issues under consideration. Although
the majority (55.5%) of MPs interviewed by the WFD (2019) had no problem with
this provision for secret voting, there is a tendency for the legislators to conceal
the sources of influence to their decisions — a phenomenon that makes it difficult
to review and assess the influence of voting patterns (including evidence). The
custom for voting according to the Standing Orders has remained by acclaiming

Yeeee yeh!" or 'Noooo no!

Its legislative functions are laid down in Article 93 (2) of the Constitution, whereas
its oversight functions are expressed in various sections of the Constitution but
are conducted through its committee systems, as laid down under Article 103.
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Chapter 13 of the Constitution relates specifically to the control of the public
purse in terms of the specific role that parliament is to play, and this includes
taxation, authorising withdrawals, and monitoring the consolidated fund. The
powers to deliberate on various issues within the legislative chamber constitute
the final set of functions performed by the Parliament of Ghana, which are
conducted through debates that reflect the prevailing conflicts within society

at any particular time.

A brief background

This legislative institution began as a legislative assembly in the colonial days
and has evolved over the years since independence in accordance with the
provisions of the various constitutions. FES Ghana and HRAC (2011, p. 5) recall
in that in 1850 when the legislative council of the British colony of the Gold
Coast' was formed “to advise the Colonial Governor in enacting legislation”.?
It did not have the power to enact legislation and neither was the institution
representative of the interests of the people. Representation evolved gradually
through the succeeding constitutions until full representation was achieved in
1954, "which paved the way for self-government of Dominion Status in 1957”
(FES Ghana and HRAC, 2011, p. 5).

Since independence, however, there have been four different parliaments
empowered by four different constitutions of the republic.® They have all
explored different structures, with the current (1992) Constitution emerging as
a blend of the Westminster and American types of constitution. In the current
system of parliament, the constitution requires that the executive appoints the
majority of its ministers from within parliament (Legal Resources Centre and
FES Ghana, 2006). The motivation for this was to prevent a hostile relationship
between the two organs, a phenomenon that was experienced under the
previous constitution (Asante & Debrah, 2015). This arrangement has been
criticised as being a major source of institutional weakness in the Ghanaian
legislature as it inhibits the application of the principle of the separation of
powers (Oquaye, 2013). Some have also attributed the weaker position of

Ghana was referred to as the Gold Coast in colonial days. At independence, the name
Ghana was adopted after the former Ghana empire which existed in earlier times around the
geographic locations of now Mauritania and Mali.

2 For a further discussion of the Legislative Council, see https://bit.ly/3jGwJKf

See Legal Resources Centre and FES Ghana (2006) for more discussion of Parliaments in Ghana
under the four Republics.
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parliament relative to the executive to the intermittent military interventions
in governance, which all resulted in the dissolution of parliament (Darfour,
n.d.). However, parliament retains the power to determine when to convene
and how long each sitting should last but cooperates with the executive on
the legislative agenda and when to dissolve without direct control from the
executive. Evidence use therefore becomes compromised and instrumental
(at best) in this relationship, with limited opportunity to critique or demand
accountability from the executive.

Box 2: Supporting evidence processes through budgets

Supporting evidence use is a core function of the Parliament of Ghana.
Each year, a budget is prepared by the budget officer (a dual role and
currently the responsibility of the Director of the Research Department),
taking into account costs associated with management and administration,
parliamentary business and information support services.

Although some individual budget lines for management and administration
(policy, planning, budgeting, M&E), and parliamentary business (financial
oversight and parliamentary caucuses) have functions that could potentially
enhance evidence use, core expenditure items dedicated to improving
evidence use fall under the ambit of the information services support (ISS)

programme line.

Specifically, budget lines are dedicated to finance operations of departments
that support production, use and intermediation of evidence under ISS,
including research, library, Hansard, ICT and committees. Apart from those,
costing for specific initiatives that support improved use of evidence,
including the e-parliament project, are included in the ISS programme
budget line.

Programme-based budgeting was introduced to the Parliament of Ghana in
2015, following a pilot of the new budget approach during the period 2010-
2016. Budgetary allocation to ISS has been dwindling since 2015, with an
average of 1.24% being dedicated for direct evidence support initiatives. This
is consistent with 2020 budgetary allocation of 1.23%. Actual expenditure
has however been much less than budgeted for. In 2019, for instance, 60.0

% of funds were released, which has implications for expenditure lines for

evidence use.
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Although the budgets are prepared by parliament, they are subject to
allocations made by the Ministry of Finance, since the constitution bars the
legislature from undertaking any initiative (independently), with consequent
implications on the consolidated fund which is managed by the ministry.

Such foundational issues give direction to the political economy for
legislative functions in the country, as the executive arm of government
has successfully extended its influence into the affairs of the legislature
through the operations of party caucuses. Incidentally, elections held since
1992 have produced results that saw control of both the executive and the
legislature by the two dominant political parties in their respective terms.
In all instances, the minority had reason for rejecting certain initiatives from the
executive but could not withstand its powers. This was due to the influence of the
caucus system in parliament that makes any matter of reason (or evidence) less
useful once party influences are activated. In tense engagements, contentious
issues would be subject to voting, and the majority would ultimately have its
way. Evidence and its use are the casualties of such situations.

Box 3: Summary of stakeholders to the Parliament of Ghana, and
its capacity

Apart from the executive and the institutions operating under its
administrative control, parliament has had to engage with Civil Society
Organisations (CSQOs), the media, academia, business organisations and
associations, as well as with development partners. Deeper engagement
with these entities for the substantive work of parliament has been mostly
conducted through the committees of parliament. The functions of
parliamentwithin the general policymaking space become very constrained if
this legislative institution does not have the necessary institutional resources
to conduct its affairs. Generally, parliament has struggled unsuccessfully to
maintain financial autonomy, as it still submits its budget to the Ministry of
Finance, as is the case for any MDA under the control of the executive.*

4 This situation remains despite passage of Act 763 (Parliamentary Service Amendment Act 2008),
which demands that budget estimates from the Parliamentary Service should be returned to
the legislature without revisions, although recommendations may be offered by the President.
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Interestingly, it appears that this situation is unlikely to change in the near
future as recommendations by the constitution review commission have
suggested that the current practice be retained (Government of Ghana,
2011). The capacity to self-direct change initiatives is therefore constrained

within the legislature, including those to enhance evidence use.

Prof. Mike A. Oquaye (2013) who is currently the Speaker of Parliament made
six recommendations to correct the prevailing situation of power imbalance.
Among the recommendations he made were that the hybrid system should
be abolished thereby enabling MPs to ‘vote according to their conscience’
— this concurs with similar findings by the Constitutional Review Commission
(Government of Ghana, 2011). Specifically, Prof. Oquaye recommends a return
to a presidential system of government, similar to that provided for in the 1979
Constitution. None of the recommendations have been adopted, even after his

assumption of the role of Speaker.

The electoral system

Ghana practices a first-past-the-post electoral system® for elections to the
legislature, which differs from that of an absolute majority required for the
executive (Electoral Commission of Ghana, 2004). The political party with the
largest number of seats secured in the legislature constitutes the majority
caucus, with the minority caucus going to the political party with the second
largest number of seats. In 1992, for instance, when the ban on political parties
was lifted making way for the return to multiparty democracy, 13 political parties
registered to contest the elections, but a boycott by the NPP (which constituted
the second most popular party at the time) led to the NDC taking control of
189 of the 200 seats in the legislature (Ninsin, 2016). Such total boycotts have
not re-occurred, and the total number of seats increased to 230 in the 2004
elections and 275 in 2012 elections (Electoral Commission of Ghana, 2004).

While the foundational principles of the Ghanaian electoral system were
laid by the 1992 Constitution, there are other related legal instruments that
provide comprehensive direction on elections in the country. Among these
are the Electoral Commission Act (451) 1993; Political Parties Law (Act 574)

2000; Representation of the People Parliamentary Constituencies Instrument

®  First-Past-the-Post electoral systems are also referred to as Winner-Takes-All electoral systems.
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(C.I. 78) 2012; and the Public Elections Regulations (C.1. 94), 2016.¢ With the
power to manage elections, the electoral commission requires certain basic
principles for Ghana's electoral system. These include universal adult suffrage
(with the qualifying age being 18 years); annual registration of voters; voluntary
participation in registration and voting; and secret ballot and voter identification
(Electoral Commission of Ghana, 2004).

Political party structure and contests

Another major feature of the electoral system in Ghana since 1992 has been
the emergence of political parties as corporate bodies recognised by the
constitution to contest elections (although independent candidates are also
allowed). Political parties mobilise resources to sponsor the campaigns of
individual candidates that they regard as possessing the necessary qualities
for victory. There are financiers who support the political parties by making
contributions to the parties, particularly during the preparations for major
elections. In return, these financiers have recouped their investments by the
awarding of contracts awarded to them after victory, kickbacks on contracts
facilitated, and political appointments (Abdul-Gafaru, 2017).

Parties have become much more organised with administrative systems across
the country (also a requirement of the constitution), national head offices
located in Accra and also regional offices. The NDC and NPP have research
departments that provide research services to support work of their respective
parties. Elite members in these parties are appointed to leadership positions
across various MDAs (Ministries, Departments and Agencies) after they have
secured victory, while previously unemployed ‘foot-soldiers’ secure jobs in
public service facilities like tollbooths, public toilets, markets and lorry parks.
This situation furthers the increasing trend of neopatrimonialism, as well as the
marginalisation of some segments of society (including women, youth and the
disabled) from the governance structures of society.

There is a vibrant political system in Ghana with competitive elections held
every four years by multiple political parties for both the executive and the
legislature. Despite this multiparty system, there is currently a de facto two-
party system — with the NDC and the NPP emerging as the dominant political
parties alternating power (every 8 years) both in the executive and legislature.

¢ For a comprehensive list of laws guiding elections in Ghana, see https://bit.ly/3bgoOPm
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In the recent past, other smaller political parties including the CPP and the
PNC” have been represented in the legislature at different times since 1992
(except in the 2016 elections). The huge cost of contesting elections has had
significant implications on the equitable allocation of seats in the legislature
among various groups in society. Despite efforts to regulate the operations of
political parties, particularly through the regulation of their finances, efforts by
the electoral commission have largely been unsuccessful with incumbency (by
the party holding executive power) being taken advantage of in most instances.
Darfour (n.d.) observes that smaller political parties have had to win seats in
the legislature through alliances they formed among themselves or with some
dominant parties. In the 2016 elections, however, all 275 seats were occupied
by the NDC and the NPP, with the NPP achieving majority.

With such extreme levels of competition, the Parliament of Ghana records a
high turnover rate for MPs. Tsekpo and Hudson (2009), for instance, report a
turnover of close to 45% in the 2nd, 3rd and 4th Parliaments since 1992. The high
stakes involved have forced the dominant political parties to actively recruit the
most marketable candidates. Although some constituencies are considered
safe seats by some political parties, competition is toughest for seats located
in constituencies that are known to alternate their choices between different
parties (known as ‘swing seats’).® Leadership in the House is considering various
mechanisms (of affirmative action) to encourage representation of socially
marginalised groups as the current level of competition is not conducive for

the attainment of these ideals.

Other dimensions in party contests

Considering the competitive nature of elections as described above, and
despite the 30% standard targeted by the Inter-Parliamentary Union (IPU) for
female MPs, gender equity in the legislature has been disappointing. While the
number of female MPs has increased, the growth has been very disappointing
considering that the number of women has grown from 10 (5%) in 1992 to 35
(12.7%) in 2016 (Dzradosi, Agyekum & Ocloo, 2018). Following the demise of
a sitting male MP who was replaced by his wife in a competitive election,? the

7 NDC refers of the National Democratic Congress, NPP is the New Patriotic Party, CPP the
Convention People’s Party, and PNC the People’s National Congress.

& Four regions in Ghana known to have emerged to be swing regions are the Greater Accra,
Central, Western and Brong Ahafo regions.

7 More perspectives on this by-election here: https://bit.ly/3vTaBBh
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IPU reports 13.09% women MPs in the Parliament for Ghana.'® The number of
female candidates contesting parliamentary seats has grown from 23 (5.2%) to
137 (10.9%). These numbers are similar to those of other marginalised groups.
To date, no persons with disability (PWD) have been elected to the legislature,
and the youth representation (MPs under 45 years) remains at 28%.°

It must be acknowledged that design of the 1992 Constitution which makes
contest of elections into the legislature on the sponsorship of political parties
is for adequate organisation. The constitution provides for political parties to
serve as the vehicle by which Ghanaian citizens and their constituencies are
represented in parliament. However, it is evident that that political parties have
managed to hijack the process of representation to the extent that in the event
of conflicts the aspirations of ordinary citizens may be disregarded in favour
of the interests of political parties. It is not surprising, therefore, to witness
the growing apathy among the Ghanaian voting public. This growing apathy
explains the disappointing performance of the NDC presidential candidate
in the Volta region in 2016 during which the NPP secured one seat for the
region despite it being considered a safe haven for the former incumbent.”
The situation may be worse going forward, considering the disappointing
performance of government on issues such as corruption and other socio-
economic policies.

Heightened competition in the electoral system could potentially have proved
useful for the representation of divergent views and interests. However, the
model of first-past-the post increases the stakes at the expense of tolerance
of multiple interests by candidates and parties. Such high stakes make the
competition very risky, hence financiers are not willing to sponsor candidates
who may be perceived as less desirable, although such candidates may
represent a viable social group such as a community of disabled persons.
As indicated earlier, the continuous exclusion of relevant social groups limits
the perspectives that are brought to the deliberations in the House and this
shortcoming affects the quality of evidence that informs deliberations. Were
these groups to be represented (or their numbers increased, in the case of
women and the youth), their representatives could advocate for parliament
to secure the necessary evidence that would be useful for their causes and
deliberations in the chamber. Interestingly, there is a Committee on Gender

0 These statistics for Ghana were reported in February 2020. See https://bit.ly/2ZxNSyw
" See more on the reaction of the NDC in the Volta region after the 2016 elections here: https://
bit.ly/3EmIPA
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and Children and a multiparty gender caucus in parliament that oversee all
gender-related issues, but they have not been able to champion many issues
related to use of evidence on the basis of gender.

Traditional leaders (e.g. chiefs and queen mothers) are not permitted by the
constitution to contest seats in parliament (Higazi, 2004) as they are regarded
as holding sacred positions and need to remain politically neutral in order to
maintain the sanctity of their offices. As a result, the ability to raise concerns of
relevance with these important stakeholders in local economic development
(due to their control of land as custodians) is curtailed or, at best, may have to
be championed by some other representative in the legislature.

Analysing political party dynamics

Internally in parliament, the operations of MPs (if not in plenary) are in
committees and caucuses. There are currently 30 MPs (made up of 14 Standing
Committees and 16 Select Committees), with an erstwhile Poverty Reduction
Strategy Committee which was set up on an ad hoc basis. It is understood that
an ongoing revision of the Standing Orders of Parliament will include a similar
committee on the Sustainable Development Goals (SDGs).'? The constitution
requires that each MP should be a member of at least one of the Standing
Committees and should, as much as possible, reflect the disparate opinions
expressed in the legislature.”™ This suggests that each political party should
ideally have a fair representation on committees in parliament.

Owusu-Mensah (2015) reported four major caucuses in the legislature in Ghana
— party, gender, regional, and religious. Whereas party caucuses are generally
better organised and resourced, others, especially regional and religious
caucuses, do not receive similar organisational attention (Owusu-Mensah,
2015). The gender caucus, which was set up to promote women'’s presence
in the legislature, has received various types of support in recent times to
advance its operations. This support has mostly been from development
partners, civil society organisations and the Ministry of Gender, Children and
Social Protection (MoGCSP) (Salik, 2014). With the exception of party caucuses,
therefore, engagements in all other groups, whether committees or caucuses,
are multiparty oriented. This sets the tone for analysing political party dynamics

within the legislature in terms of evidence use.

12

This was hinted in a statement by the Majority leader https://bit.ly/3pPbgmnand confirmed
through discussions with officers of the Parliamentary Service.
3 Article 103 (Sections 4 & 3) of the 1992 Constitution.
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Of the 36 women currently in Parliament, 12 (33.3%) represent the NDC and
the remaining 24 (66.7%) represent the NPP, which is in sharp contrast to the
numbers in the previous parliament — 16 (53.3%) for the NDC and 14 (46.7%)
for the NPP."* The dynamics in strength of the two major political parties is
evident as the highest number of female representatives are from the majority
party. Owusu-Mensah (2015) observes that it is for some of these reasons that
the gender caucus in the Parliament of Ghana is the smallest of the caucuses.
However, he adds that beyond their work in party caucuses (to which researchers
were recently assigned by the parliamentary service), other caucuses (such as
gender) enable MPs work in a collaborative manner on specific policy issues.

The dynamics beyond party caucuses is however not always cooperative.
There is poor cooperation among MPs in regional caucuses, as is evidenced
by regions with heavy representation by one political party resulting in serious
neglect of the opinions (on policy issues) from the lesser-represented parties
(Owusu-Mensah, 2015). The Volta and Ashanti regions are typical examples
of such cases of overriding dominance, where the NPP and NDC, have both
been victims. The variations in composition of cross-party groups have proved
detrimental for the comprehensive use of evidence as individual MPs have
naturally aligned themselves with the ideals of their political parties, despite
the opportunity to make constructive contributions (and enable objective
discussions) in such settings. Parties with less representation are, therefore, less
likely to be motivated to make evidence-informed and convincing arguments,
since those arguments are likely to be rejected and/or ignored. This situation
can largely be attributed to overarching party discipline.

The same dynamics prevail in the work of committees. Despite the faith
expressed in parliament’s contribution to anti-corruption efforts through its
works in Finance and Public Accounts Committees, achievement of such goals
is not easy (Asian Population and Development Association, 2018). Stapenhurst
and Alandu (n.d., p. 19), for instance, reported the maneuverings in the Public
Accounts Committee (PAC) by citing a statement made by a senior member
of the committee, suggesting that “if the committee tried to investigate cases
of ‘grand’ corruption, party discipline would be invoked to ensure that the
majority [governing] party MPs on the committee would squash enquiries”.
This occurred in the midst of discussions based on the findings of the Auditor-
General and testimonies from invited public officials. It is apparent that these

' Read more on these dynamics here: https://bit.ly/3mlYxW2
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forms of evidence can be squashed in the face of an imminent threat to the
majority political party. As such, all the successes of the committee are as a
result of following up on ‘petty [bureaucratic] corruption’ (Stapenhurst &
Alandu, n.d., p. 19). These successes have largely been due to a requirement
by the constitution that chairperson to the PAC should come from the minority
party, even though the committee does not have the power to enforce its

recommendations (Draman, n.d.; Stapenhurst & Alandu, n.d.).

Party dynamics beyond the legislature

In the light of the overwhelming influence of political interest, it is interesting
to review the dynamics of political parties outside the legislature, particularly
in their contestation of seats in the House. Both the NDC and NPP have made
significant contributions to the democratisation of politics in the country and
have done so by adopting the recommended practices for the selection of
candidates, either for parliamentary or presidential elections (Daddieh &
Bob-Milliar, 2012). In more recent years, however, some of the practices have
deviated from the norm, with aggrieved candidates taking drastic action
against the interests of the parties, including contesting the elections as
independent candidates against their own parties. For example, there have
been attempts and affirmative action to encourage more women to serve in
parliament. Filing fees for women aspirants were, for instance, discounted prior
to the 2016 elections by the two major parties, and other measures were also
considered such as women candidates standing for election in constituencies
considered to be ‘safe seats’ or in which a woman was already serving as
an MP (iKnowPolitics.org, 2017). While these cannot be regarded as typical
democratic practices, they are necessary to promote gender equity, particularly
as women have traditionally been hampered by socio-cultural hindrances that

have disadvantaged them in election contests.

Daddieh and Bob-Milliar (2012) recall the earlier days of competition for
parliamentary seats under the fourth republic, during which individuals had to
be cajoled into contesting for the seats under the sponsorship of the respective
major political parties. These practices were equally undemocratic but were
necessary to launch a fledgling parliamentary institution. Over time, citizens
and potential candidates have come to appreciate the need for these functions
to build a flourishing democratic society. Contests have since become very

competitive, to the extent that candidates employ every means possible —
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lawful or unlawful, ethical or unethical — to beat the competition.” Measures
are being instituted by both parties to forestall these incidences, including the

expansion of the electoral college.’

Apart from each of the two dominant parties working to address problems of
internal competition, both parties have participated in the Inter-Party Advisory
Committee (IPAC), instituted by the Electoral Commission (EC) of Ghana to
discuss differences in terms of the organisation and contestation of elections.
By promoting innovations in the electoral system through IPAC, both parties
have contributed to the success of competitive elections in Ghana. This national
body serves as a forum for representatives of the parties to negotiate political
change at national level. At the sub-national level, however, the absence
of these structures results in potentially conflicting situations between the
parties having to be negotiated by renowned opinion leaders and traditional
authorities within the communities. Conflicts that escalate between the parties
require the intervention of respected opinion leaders in society to address the
issues. These measures are relevant because they provide an opportunity for
addressing conflicts in a collaborative manner, instead of the conflict resulting
in altercations and unrest on the streets. In 2012, following a claim by the NPP
of election irregularities perpetrated by the NDC, the Supreme Court of Ghana
was engaged to settle the impasse.

Patronage among political parties

There is a growing concern surrounding the cost of politics and the distribution
of benefits from patronage within the Ghanaian society, as is the case in many
other jurisdictions. A study by the Westminster Foundation for Democracy
(WFD) (2017, p. 5) corroborates this when it reports that “party primaries,
particularly those of Ghana's two main political parties (the NDC and NPP)
are very costly affairs”. Ichino and Nathan (2013) concur, stating that party
members at the community level are seemingly unconcerned about the policy
proposals by candidates for parliamentary elections due to the perception that
the policies ultimately have limited influence on policy decisions taken by the
ruling government. These two factors result in the prospects for success within
each party being more likely for the candidate with the greatest resources.

> A thorough discussion of the security implications of elections in Ghana is discussed here:

https://bit.ly/3CnskU3
See news on expansion of electoral college for the NDC here: https://bit.ly/3bgrnks and for the
NPP here: https://bit.ly/3BojYtO

16
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Unfortunately, the monetarisation of politics serves to exclude a large number
of people, even though they may potentially be better positioned to represent

their community.

Election as an MP results in significant benefits, including improved career
prospects and business opportunities, favourable loans on new cars, annual
salaries of approximately USD24 000, control of at least USD43 000 annually in
funding for constituency development projects, and potential appointment to
a ministerial portfolio (if their party is in government) (Ichino & Nathan, 2013).
These potential benefits motivate individual MPs to win a seat in parliament.
This culture of patronage is deeply etched in the body of politics, making
parliamentarians focus on recouping their investments rather than on seeking
to advance the cause of socio-economic development of his/her constituents.
With an entrenched patronage culture, there is little motivation' to seek for
and make use of quality evidence in any policy discourse.

It is clear from the discussion in this section that MPs in Ghana commonly
operate in a context of patronage (irrespective of the political affiliation)
which can generally be attributed to the contest within these parties (Ichino &
Nathan, 2013). Their focus in the political contestation of seats in parliament
is strongly influenced by this system of patronage and this carries through to
their work within the operations of the legislature where it is seen that they
submit to party disciplines rather than serving the interests of the members
of their constituencies. These dynamics have significant influence on the
extent to which they engage with evidence and, even if they had the will to
do so, to respond to incentives to use evidence in the course of their work. In
this situation individual MPs have limited interest in consulting the available
evidence to inform their independent arguments, preferring instead to simply
rely on party discipline to inform their positions on such issues.

It is anticipated that ongoing reforms to enhance the level of representation
in the legislature and political parties will provide the necessary freedom
for interested MPs to make their own choices if they choose to do so. It is
expected that an increasing use of evidence will nurture a culture of cross-party
collaboration and consensus, as has been experienced by the political parties
at the level of IPAC and when settling disputes. Party overtures should not be

7" This remains the case with respect to motivation for evidence use even though MPs were found
by Telli and Atengble (2017) to be motivated solely by the confidence that arises as a result of
their use of research.
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the defining features of discourse within the legislature, as is currently the case.
Individual MPs should be able to present cases on policy issues that may not
be consistent with the aspirations of their political parties. Unfortunately, this
scenario appears to be a distant reality given the current climate in the chamber.

Parliament of Ghana: The organisation

The institution of the Parliament in Ghana has evolved over the years, as is
reflected in the constant revisions in the structure of the organisation and the
different responsibilities that have been assigned to different units within the
institution. Figures 3.1 and 3.2 illustrate the changes that have occurred between
the former and current organograms of the organisation. The information is
drawn from the strategic plans of the organisation — one that expired in 2016
and the current plan that runs from 2020-2024.

PARLIAMENTARY SERVICE BOARD

SPEAKER OF PARLIAMENT
CLERK TO PARLIAMENT
Deputy Clerk (Legislative Deputy Clerk (Information, Deputy Clerk (Finance, Human
Management Division) Publications & Research Division) Resources & General Services Division)
Internal
Auditor
Majority | Parliamentary | Table] Com- | Journals|| Hansard | Research| Library | Info& | Public | | Finance HumanRe{ Admin |Marshals | Devt
&Minority | Realtions | Officd  mit- Dept Dept Dept Dept | Comm. | Affairs Dept | sources | Dept Dept | Office
Causes Dept tees Tech Dept Dept
Dept

Figure 3.1  Comparison of organograms for the Parliament of Ghana

As can be seen from in the comparison in Figures 3.1 and 3.2, the structure
of parliament remained much the same at the top level of the hierarchy —
Parliamentary Service Board, the Speaker, Clerk to Parliament, and Internal
Audit — where their levels and relationships remained the same. However, there
were changes at the next level of organisation — although there remained three

divisions that were headed by Deputy Clerks to Parliament.
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In the earlier organogram, the three divisions were the Legislative Management
Division, Information, Publications and Research Division, and Finance, Human
Resources and General Services Division (with administrative division, distinct
from the other technical divisions). In the current organogram, the first two
divisions (as appear in the first organogram) have been combined, with a new
division created for Committees and ICT. It is currently unclear'® what prompted
these changes but an obvious difference appeared to be the objective of
emphasising the work of committees in a whole division. The administrative
role of the third division is made clearer in the new organogram, as is reflected
in its name change to Finance, Administration and General Services Division.
The two technical divisions will therefore be expanded upon in this section.

=

Figure 3.2  Organogram for the Parliament of Ghana: 2017

Legislative Management, Information, Publications and
Research Division

Under the umbrella of the new Legislative Management, Information,
Publications and Research Division, there are five departments — Research,
Library, Hansard, Table Office and Journals departments. The Research

® This is unclear because the new strategic plan has not yet been out-doored, hence content of
the document is not publicly available. There's reliable information however that the strategic
plan remained the same as was revised in 2017 (which was confirmed from 2017 publication
from the Hansard).
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Department is charged with the responsibility of aggregating available
evidence (from all sources) for use mostly by MPs. Staff of the department
are generally the first port of call for any request for evidence. Amanfo (2007)
reports on how under-resourced the Research Department has been over
the years. Since 2014, the department has had to work with about 11 staff,
comprising 7 male research officers, 3 female research officers, and a female
administrative officer This limited number of people have served the evidence
needs of about 40 committees and 275 members of parliament. Indication was
informally received in February 2020 that 17 additional staff would be recruited
to the Research Department.

The Library also falls under the Legislative Management, Information,
Publications and Research Division. It houses all the knowledge resources of
parliament, including collections of books, reference materials and Hansards
(official reports of parliamentary debates), order papers, reports from various
committees and organisations, periodicals, journals, newspapers, theses,
press releases and speeches. There are 8 staff members in the Library, — 4
female library professionals, and 3 male library professionals, and a male
administrative officer. The department used to operate from a very small room
in the Chamber block but was relocated in 2017 to the newly completed Job
600 building where there is enough space to display the library collections.
The departmental challenges reported earlier (see Anning, 2008; Stapenhurst
& Alandu, 2009) have largely been resolved. A major challenge that remains is
the limited subscription of the institution of parliament to relevant electronic

resources that could potentially be useful to specialised committees.

The Hansard department is the unit responsible for capturing the official
records of near-verbatim discussions by MPs, either at plenary or in committee
meetings. A count of 59 staff (30:29 male to female ratio) for the department
was recorded in an official report at the beginning of 2017, although 10 staff
members were classified as editors and 23 as reporters. These two categories of
staff perform functions that relate to the capturing and adequate presentation
of discussions by MPs. The remaining staff members perform functions related
to typesetting (6), proofreading (4), printing (9), marketing (2) and secretarial
services (5). They have operated from federated cubicles and offices within

% This was the case in 2014 when the author had started engaging with the department and has
remained so even in 2020, although Allah-Mensah (2005) reported an equal gender equality
ratio (5:5).
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the chamber block of parliament, with very limited space for staff to work in.
This has however not hindered the work output of the department, as they
consistently produce quality reports of all official gatherings. Their work output
(the official publication) is available in printed bound volumes at the library, and
also via the parliamentary website as publications of each day’s activities.

Officers of the Table Office moderate activities in the chamber (during plenary)
related to the Speaker of Parliament. For instance, when MPs want to ask
questions in the House, texts of those questions are ‘tabled’ to the Speaker
through the Table Office, where the questions reviewed and minuted to the
Speaker to be addressed.? There are 9 officers in this department, made up
of 4 male clerks and 2 female clerks, as well as 3 secretarial officers (1 female
and 2 males). Similarly, the Journals department (staffed with 2 male clerks) is
responsible for keeping a journal on matters of precedent in the House. It also
disseminates information relating to the functions, practice and procedures of
parliament to relevant internal audiences.?'

Committees and ICT division

Four departments are identified under this division in the current organogram
of the Parliament of Ghana — Committees, Information and Communications
Technologies (ICT), Public Affairs and Parliamentary Relations departments.
The Committees Department serves as the secretariat for all committees on
which MPs serve for the work of the legislature. The core activities and structure
of committees will be explored further in the next section — the structure of the
secretariat follows in this section. The Secretariat for Committees is housed in
an office located in the New Administration Block of parliament, with secretarial
and administrative staff of 21 (20 females and 1 male). There are, however,
25 clerks (of varying grades) that are assigned to different committees (more
than 30) to perform clerical duties (and also to represent in the chamber). This
corroborates reports by other reviewers, including Stapenhurst and Alandu
(2009), that the department lacks critical resources including meeting spaces,

offices, human resources and other material resources.??

This was reported in an earlier review of the Information Support System at the Parliament of
Ghana under the VakaYiko project by INASP and GINKS. See https://bit.ly/3nFoxew

Little has been published on the Journals department, but see some budget-related reference
by the Ministry of Finance here: https://bit.ly/3vU745P

The situation has not changed much for Committees. Compare with an earlier review here:
https://bit.ly/3nFoxew
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The ICT department is staffed by 36 professionals, 15 of whom are receptionists.
Apart from 2 other officers (1 male and 1 female) to perform secretarial services,
there are 19 officers (16:3 male to female ratio) to provide technical services
that include hardware, software and networking support services to all the staff
of the legislature. With an ongoing digitisation process through the electronic
parliament (e-Parliament) project, the ICT department is the lead department
spearheading the installation of all infrastructure and equipment, as well as the
development of all policies relevant to the functioning of the system.Z With
regard to the evidence ecosystem of parliament, the ICT department manages
the communication media (website) and the internal electronic file sharing
system and e-mail servers. With these facilities in place, requests for evidence
as well as the sharing of the evidence after it has compiled, and distributed
among producers, mediators and users — internally and externally. Together
with the Public Affairs Department and Audiovisuals Unit, all electronic records

(video and audio) are created and distributed across the various media.

As has been explained in the previous discussion, departments of the
parliamentary service in Ghana are mostly under-resourced — particularly in terms
of to human resources and office space in which to work. This situation is largely
due to parliament not being in control of its own finances. The constitution
requires that the institution prepares and submits its budget to the Ministry
of Finance for review, as is the case with other MDAs. With this limited control
over the finances of its own operations, the institution cannot facilitate its many
developmental initiatives. This explains the amount of time it has taken, for
example, for the Research Department to motivate for recruiting 17 additional
staff members. This situation of limited financial control is likely to endure for
the foreseeable future. Parliament will, therefore, remain reliant on technical
and financial support from other partners, including development partners and
CSOs, to be able to produce and use evidence so that the requisite knowledge

resources are available for the functions of the legislature.

Committee formation in parliament

As a result of the extensive composition of the House, the detailed work on
parliamentary functions are performed at the level of committees. The core work
of committees in the Parliament of Ghana is to conduct detailed examinations
of Bills that are introduced into the legislature, and also to investigate matters

2 Read more on the project from the Programme Based Budget from the Ministry of Finance:

https://bit.ly/3bhsélp
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that are of a complex and complicated nature outside the chamber (extending
even beyond the executive).? This explains why committees are formed and

provides justification for the allocation of MPs and support staff to committees.

Table 3.1 Committees in the Parliament of Ghana

Standing Committees |# |M | F L | Select Committees |# |M |F L

Appointments 26 | 21 5** P | Communications 18114 |4 P
Committee Committee
Business Committee 20 |15 | 5** P Constitutional, Legal 18 117 |1 P
and Parliamentary
Affairs
Committee of Selection 19 |14 | 5* D | Defence and Interior |18 |15 |3 P
Committee
Finance Committee 25 124 |1 P Education Committee | 20 | 18 | 2 P
Gender and Children 25 |15 | 10™* | P | Employment, Social 20 116 |4 P
Committee Welfare & State
Enterprise
Government Assurance 25 | 22 3** P Environment, Science | 18 | 14 | 4** | P
Committee? and Technology
Committee
House Committee 26 122 |4 P | Food, Agriculture 20 118 |2 P
& Cocoa Affairs
Committee
Judiciary Committee 18 |17 |1 P | Foreign Affairs 20117 |3 P
Committee

Members Holding Offices | 25 |23 | 2** | D | Health Committee 19117 |2 P
of Profit

Privileges Committee 31 128 |3 P | Lands and Forestry 18 117 |1 P
Committee
Public Accounts 25 |24 |1 D | Local Gov't Rural 20 119 |1 P
Committee Development
Committee
Special Budget 21 119 |2 P | Mines and Energy 18 116 | 2** | P
Committee Committee
Standing Orders 20 |14 | 6** | P | RoadsandTransport |18 |16 |2 P
Committee Committee
Subsidiary Legislation 25 |25 |- D | Trade, Industry and 20 118 |2 P
Committee Tourism Committee

2 Some of these functions and more are touched upon by the Programme Based Budget from

the Ministry of Finance: https://bit.ly/3bhs6lp

The UNDP and Inter-Parliamentary Union (2017) argue that Parliamentary Committees on
Government Assurances (CGAs) represent an attempt to plug the gap in commitments made
to parliament by Ministers without mechanisms to monitor whether those undertakings are
implemented.
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Table 3.1  Committees in the Parliament of Ghana (continued)

Standing Committees |[# |M | F L | Select Committees |# |M | F L

Ad hoc Works and Housing 18116 |2 P
Committee

Poverty Reduction 20 |18 |2 P | Youth, Sports and 18116 |2 P

Strategy Committee Culture Committee

* Female MP is P — Committees

Chairperson for the chaired by MPs from

Committee the NPP

** Female MP is a leader D - Committees

in the Committee apart chaired by MPs from

from Chairperson the NDC

*** More than 1 female

MPs are in the leadership

of the Committee

In the first instance, the constitution provides that each MP should be a
member of at least one of the Standing Committees in parliament. With 275
MPs serving on 14 Standing Committees in parliament, there is an average of
approximately 20 MPs in each committee. An average number of 20 committee
members seldom occurs in practice, however, as the committee with the fewest
members is the Judiciary Committee (with 18 members), and the one with the
highest number of members, the Privileges Committee, has 31 members. The
membership of Select Committees, however, ranges from 18 to 20 MPs. Table
3.1 provides a summary of committees in the Parliament of Ghana.

As mentioned previously, the membership numbers in committees range from
a minimum of 18 MPs to a maximum of 31 MPs (Privileges Committee). Ten
committees fall within the category of committees with fewest numbers and
these are the Judiciary Committee; Communications Committee; Constitutional,
Legal and Parliamentary Affairs Committee; Defence and Interior Committee;
Environment, Science and Technology Committee; Lands and Forestry
Committee; Mines and Energy Committee; Roads and Transport Committee;
Works and Housing Committee; and the Youth, Sports and Culture Committee.
It can be seen from Table 3.1 that female representation in committees is low
except in the Gender and Children Committee, which has ratio of 15:10 male
to female MPs. At the time of writing there was no female representation in the

ad hoc Poverty Reduction Strategy Committee.

26 There are a total of 31 Committees in this current Parliament, crosschecked from the Website

of Parliament: https://www.parliament.gh/committees
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Table 3.1 also shows that the position of chairperson within the leadership in
each of the Select and Ad hoc Committees was reserved for MPs from the
NPP, which forms the majority caucus in the current parliament. In the Standing
Committees however, MPs from the NDC (forming minority caucus) hold the
chairperson portfolio in 4 committees — Committee of Selection; Members
Holding Offices of Profit; Public Accounts Committee; and the Subsidiary
Legislation Committee. Only 1 committee was chaired by a female MP — the
Committee of Selection — on which she represents the minority caucus.? There
were other committees that had female MPs in leadership positions (either
as vice chairperson, ranking member or deputy ranking member) serving
alongside another MP who was chairperson. There were 7 such committees
including the Appointments Committee; Business Committee; Government
Assurance Committee; Members Holding Offices of Profit; Standing Orders
Committee; Environment, Science and Technology Committee; and Mines and
Energy Committee. Only 1 committee had more than 1 female MP in leadership
positions, and this was the Gender and Children Committee.

The process formation of committees, apart from being guided by the
constitution, is subject to the Standing Orders of the legislature,?® which
also provide direction on all other matters related to the operations of the
committees. It is clear through the analysis provided in Table 3.1 that formation
of committees is also informed by the party caucuses to which MPs belong
(either majority or minority) as well as gender considerations. The constitution
suggests that, as much as it is possible, the composition of committees should
reflect the diverse opinions in parliament. These provisions were found not to
have been violated in the current parliament. Evidence of affirmative action
can clearly be seen in the allocation of leadership positions in committees, as

female MPs (at least) were in leadership roles in a number of committees.?’

Apart from MPs, committees are supported by staff of parliament, including a
Clerk and a Research Officer. As a result of the limited number of staff, however,

these support officers must provide services to multiple committees, stretching

It would be useful to assess the performance of such a committee that has Chairperson from a
double a minority, comparative to other Committees. Bu that kind of assessment goes beyond
this current exercise.

2 Similar to the Ad-Hoc committee on Poverty Reduction Strategy, there is reliable information
that a new Committee on the Sustainable Development Goals (SDGs) will be introduced in the
new Standing Orders.

This assertion is made based on a comparison of the absolute number of female MPs in the
larger legislature and their proportion of leadership positions occupied within committees.
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their services beyond the recommended standards. Stapenhurst and Alandu
(2009) report that 3 or 4 support staff are available to each committee, including
those from research and committee clerks. To compound the situation, there
are inadequate meeting rooms, resulting in some committees having to share
their meeting rooms with others. These challenges do have serious effects
on the performance of committees in the Parliament of Ghana, particularly in
terms of the extent to which evidence can be used in discussions. The next
section provides information on the technical capacities available to legislators
in practice.

The parliamentary support function: Technical capacity and
practice

There is no doubt that technical competencies are available for evidence use in
the Parliament of Ghana (and across its sub-groups) as in many other legislatures
globally. This is explored in the context of an evidence ecosystem, comprising
producers, intermediaries and users of evidence within the legislature. Studies
by Telli and Atengble (2017) explain that the producers and users of evidence
include departments of the parliamentary service of Ghana which deal with
the supply of evidence by MPs (Research; Library; ICT; Hansard; Committees;
Table Office; Journals; and Public Affairs departments).®® Since 2016, these
departments have worked in a coordinated manner and have chosen to refer
to themselves as the Inter-Departmental Research and Information Group
(IDRIG). Although not formally recognised within the organisational structure
of the parliamentary service, this grouping of departments has engaged in
many activities since they initiated this collaborative approach to work. They
have a steering committee which is made up of directors from the different
departments as well as technical committees that undertake specific initiatives

that will be decided on by the steering committee.

Apart from IDRIG, other members of the evidence ecosystem in parliament
include MPs themselves and their Research Assistants. Research Assistants for
legislators in Ghana is a new staff category that was introduced by the current
House. Prior to its introduction, however, MPs relied on support from individual
departments of IDRIG for the supply of evidence. Research Assistants were
not introduced to replace existing support from IDRIG departments but to
complement it. With support from the WFD for instance, IDRIG staff conducted

30 Same departments as have been discussed earlier in this paper.
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training®! for the newly recruited Research Assistants for MPs. Unfortunately,
some MPs failed to strictly apply the recommended criteria for selection of
these personnel,® with the result that some Research Assistants were unable
to competently deliver the services expected of them. This problem occurred
during the initial years of this initiative but it is expected that the quality of service
will improve over time when MPs are more thorough in their hiring practices

and engage the services of suitably qualified persons as Research Assistant.

In addition, during engagements of IDRIG departments with MPs (for instance
during the Research/Evidence Week® celebrations) it was realised that
many MPs did not know about the existence and/or location of some of the
departments of IDRIG. Leadership of IDRIG has therefore resolved to promote
awareness of their services within their community, especially to MPs. This
led to the development and launch of a service charter in 2019 when IDRIG
partnered with PACKS Africa® and the Africa Evidence Network to hold the
Africa Evidence Week.®*® Following the launch of the document it remains
unclear to what extent the conditions in the service charter have been adhered
to. Extensive M&E systems would have to be in place to track the progress of
promoting the use of evidence within the legislature.

No dedicated budget office

The Parliament of Ghana has been challenged by the absence of an office
dedicated to scrutiny of budgets, similar to those that exist in legislatures
such as Kenya, South Africa and Uganda. In the absence of a dedicated unit
to support the Finance Committee on this specific oversight function, the
Research Department has had to fulfil this role in the interim. This situation

does not auger well for the legislature of a functioning democracy — as Ghana

Training centred on skill development like producing budget and policy briefs, infographics,
etc. Many more competencies for interpersonal skills in evidence use, producing evidence
synthesis, advising policymakers, and engaging with citizens and stakeholders may be required.
32 This was the situation with a good number of MPs, since they preferred to engage the
services of family members and close associates, due to the high culture of patronage
in the country.
The first two sessions of these events were supported by WFD, and is referenced in their annual
report here: https://bit.ly/3plQDbp
PACKS Africa is a think tank that provides capacity development support on evidence-informed
policy making (EIPM) to government agencies in Africa from the perspective of information
systems and knowledge management. Visit https://www.packs-africa.org/ to read more about
them. They have been supporting the Parliament of Ghana since 2017.
The Africa Evidence Week celebration was held in September 2019 to showcase and promote
the state of EIPM on the continent. A total of 132 people participated from within and outside
Parliament, and they worked in public sector, civil society, academic institute, private sector,
media, and research institutions.
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has been described.* The legislature remains highly dependent on institutions
of the executive for many resources that could have been obtained had the
necessary financial autonomy been granted. As indicated earlier, budgets
from the legislature currently need to be submitted to the Ministry of Finance
- a requirement that weakens the autonomy of parliament as an independent
institution of state. Many initiatives in the legislature are therefore funded with

support from development partners and CSOs.

Change management issues

Apart from capacity, there is also the issue of conflicting practices. For instance,
while it is expected that the e-Parliament project currently being implemented
by the ICT department will transform operations in the House to a large extent
(hence making evidence largely available), MPs and other staff of parliament are
not keen to make use of these resources. A recent study on Open Government
Partnership (OGP) for WFD confirmed that MPs lacked motivation to use
their official email systems and social media accounts, despite the potential
usefulness of these platforms to drive institutional memory, particularly on
access to and use of evidence. This indifferent attitude could potentially derail
the project and reduce its intended utility in the business of the legislative.
A conscious effort to secure the interest and buy-in of MPs is essential in

this regard.

Extra hands are available

Finally, in terms of the technical capacity for delivering support services to MPs,
the Secretariat of the National Service Scheme (NSS) posts service personnel in
their hundreds to provide 10-month pre-employment service to the legislature.
These staff are mostly sent to help with work in different departments, and
the departments of IDRIG have received many of them — particularly Research,
Library and Public Affairs. However, the parliamentary service has not managed
to make good use of these available human resources, despite their prevailing
resource limitations. In the OGP study for WFD, staff of the Public Affairs
Department acknowledged the need to return to their former practice of
working with NSS personnel posted to their department from the Ghana
Institute of Journalism (GlJ) to create news from the institution that would be
published on the (now less active) website of parliament.

% To understand the value of a budget office, read this article on Ugandan Parliament: https://bit.
ly/3BoOIAH
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In essence, despite the existing capacities in the Ghanaian legislature® for
production and use of evidence, the prevailing limitations on human and
financial resources constrain the ability to fully meet MPs" demands for services
to assist in their work. Affected departments may also fail to make use of the
complementary opportunities available to support existing resources. MPs
(and, by extension, committees) are, therefore, compelled to rely on their
own expertise in cases when there is a pressing need for evidence as well as
to access resources from alternate sources such as research and academic
institutions and think-tanks. The next section explores the wider evidence
ecosystem for the Parliament of Ghana, as well as networks that support the

evidence functions of the legislature.

The evidence ecosystem beyond parliament, networks
and other innovations

Tsekpo and Hudson (2009) report that while parliament (and its committees)
does make use of expert inputs from CSOs during the legislative process, such
use has been somewhat limited. They cite examples of evidence use with the
support of information from reports produced by organisations such as HIPC
Watch® and the Ghana Integrity Initiative (Gll), which are read by individual
MPs. It was noted, however, that the information provided was rarely considered
by committees or the plenary of parliament for further investigation. Similarly,
the Friedrich Ebert Foundation (FES Ghana) has expressed frustration on the
poor use made by MPs of the evidence supplied to them (as briefing papers)
through their pigeonholes, despite the effort to make relevant facts available
to the Mines and Energy Committee.® These accounts are representative
of the availability of support to parliament for improved evidence use when

performing its functions.

The external evidence ecosystem accessible (freely or on demand) to parliament
(and its committees) includes publications from within the formal government
system — statistical and census data from the Ghana Statistical Service (GSS);

3 In the study by Telli and Atengble (2017), a significant relationship was reported between the
level of education of evidence users in Parliament and their perception that they had adequate
capacity for research uptake. This is confirmed by an observation of highly educated staff in the
Parliamentary Service of Ghana, with officers of the Research department for instance wielding
Masters Degrees in their respective portfolios.

% The Ghana HIPC Watch (GHW) project was led by SEND Foundation in partnership with Oxfam-
UK, CORDAID Netherlands and Christian Aid-UK/I. It was an inclusive project of CSOs working
in the northern regions of Ghana to share their experiences in monitoring and evaluating HIPC
funded projects and programs.

3 This frustration was expressed in a recent interview on Wednesday, 13 November 2019.
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economic data from the Bank of Ghana; and Annual Progress Report (APR)
from the National Development Planning Commission (NDPC). Evidence for
parliamentary function is also sourced from private research institutions and
academic think-tanks such as the Institute for Statistical, Social and Economic
Research (ISSER); the Ghana Centre for Democratic Development (CDD
Ghana); and the African Centre for Economic Transformation (ACET). ISSER, for
instance, releases the State of the Ghanaian Economy Report, which is highly
regarded by political actors across the political divide. Evidence for the use
in the various functions of parliament is also available through the works of
facilitators (such as the SDG and the OGP initiatives, as well as development
partners) and intermediary organisations such as CSOs, business associations
and the media. All the actors within the ecosystem provide evidence support
to the legislature, acknowledging the difficulty in self-procuring evidence
by the institution. Although such evidence may not be devoid of interests,
beliefs and ideologies, non-use of the evidence is very frustrating to the
institutions producing the information, particularly as no alternative is offered

by the legislature.

Perceptions and trust in evidence

From a recent Political Economy Analysis (PEA) conducted on the evidence
ecosystem in Ghana, mistrust emerged as a challenging issue. Political actors
(including those in parliament) were found to prefer evidence that they had
personally requested, and there was a high tendency to reject evidence supplied
to them in anticipation of evidence needs, particularly when they disagreed
with existing arguments. This was found to be the case for evidence supplied
by government establishments like the GSS, and private research institutions
and academic think-tanks like ISSER. In the same analysis, interviews conducted
with the African Centre for Energy Policy (ACEP) suggest that political actors call
for evidence when their political parties are opposed to the views of the ruling
party as they seek to arm themselves with alternative evidence to discredit the
ruling party. This ill-defined and selective approach to evidence use stems from
the prevailing culture of political patronage which is a significant obstacle to
the sustained and systematic use of evidence within the legislature. There is a
clear need for consensus building on the quality of evidence produced from

different actors, either internally or externally.
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In the study conducted by Telli and Atengble (2017), the more educated
producers of evidence within the Parliament of Ghana were reported to have
the view that while members of CSOs and the general public had a negative
perception of the work done by IDRIG, they seemed unconcerned about the
perception. The lack of concern about the situation effectively derails any
efforts to address this challenge, as it is evident that users of evidence in the
institution do not share the view of the more perceptive evidence producers.
There appears to be little internal motivation to resolve the prevailing evidence-
related challenges within the institution. It is ironic, however, that in the same
study evidence users suggest that challenges associated with accessing
evidence and its communication was a demotivating factor for their use of
the resources. This is viewpoint is highly implausible, considering the extreme
frustration of CSOs and the general public with the current evidence support
system in the House which could be improved to provide a valuable platform

for evidence to support the demand for reforms.

Conclusion: Opportunities for institutional development

The prevailing attitude is not conducive to change within the ecosystem of
parliament, particularly for agencies who shoulder the responsibility for
driving reforms in the House. In cases where partnerships have succeeded
in implementing change initiatives, these have been short-lived.® It is not
surprising, therefore, when partners to the legislature on evidence-related
matters shy away from these initiatives.*’ This is not to suggest that these
partners have no interest in providing further support to the legislature, but
rather that the partners are disinclined to do so due to the inertia displayed
by the institution of Parliament. To re-ignite the desire to help improve the
evidence ecosystem, leadership in the legislature may have to demonstrate
commitment to sustaining the changes that are introduced. The recent study on
OGP for WFD recommended that reform initiatives may need to involve both
political leadership and the administrative system (staff) (WFD, 2019). Among
other factors necessary for reform are the requisite levels of technical capability;

Templates co-developed by PACKS Africa with the Research department for giving evidence
resources produced by the latter a unique identify were discontinued within months after they
were used for an exhibition.

This subject had come up several times in a Parliamentary Support Coordination group that
used to be convened by the WFD. Represented in that forum, apart from the convener, were
the European Union, GIZ, STAR Ghana, UNDP, Christian Aid, NRGI, ACEPA and PACKS Africa.
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insulation from patronage politics; incremental approaches to reform, building
on cumulative success over time; and creating pockets of effectiveness that can
serve as a model for reform.

This notwithstanding, parliament continues to attract new partnerships to
enhance evidence use. Abaseline study by UNDP (2015) made certain interesting
observations on the subject. The primary relationship between the NDPC and
parliament on evidence use was highlighted, and insights were provided on the
use of evidence, including that M&E results which are fundamental for good
governance and for sound policy formulation and decision-making are limited
in Ghana as there is no demand for M&E results by parliament or civil society.
The current situation is that the NDPC produces annual APRs and lodges
them with parliament for its use. A challenge faced by government is the need
for near-real-time data on programmes which the NDPC is not equipped to
provide. As a result, government created a parallel ministry of M&E to supply
urgent data for its evidence needs but parliament is currently unable to fulfil
this mandate.

Also highlighted by the baseline study was the availability of professional
organisations to provide support to government agencies, including parliament,
on the use of evaluation evidence. These include the Ghana Monitoring
and Evaluation Forum (GMEF) and the Ghana Network of Independent and
Professional Evaluators (G-IPEN). Beyond these national organisations, there is
also evaluation support from APNODE,*? AfrEA* and CLEAR-AA,* which are
all regional organisations providing support to African parliaments on evidence
use. There was a declaration (Yaoundé Declaration of African Parliamentarians
on Evaluation) that was signed by parliamentarians from Ghana* in 2014 to

42 APNODE is the African Parliamentarians’ Network on Development Evaluation, which is
dedicated to the promotion of development evaluation as a pillar of parliamentary oversight
and policy making.

4 AfrEA is the African Evaluation Association, which was founded in response to a growing

demand for information sharing, advocacy, and advanced evaluation capacity building in Africa.

CLEAR-AA is the Centre for Learning and Evaluation-Anglophone Africa, which has set on itself

the mission to drive indigenisation and innovation in the field of evaluation based on a strong

foundation of local context, and a learning-through-practice approach. Ghana Institute for

Management and Public Administration (GIMPA) has been working with CLEAR-AA to deliver

capacity building programmes.

4 This is just one of such commitments made by the legislature to enhance use of evidence, but
things have hardly changed. See https://bit.ly/3CthGuY for another commitment to ensure
Parliament demonstrates commitment to use evaluation by using the Ministry of M&E.

44
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recognise the important role played by (particularly evaluation) evidence in
national decision-making. This also included the crucial role of parliamentarians
in ensuring evaluation evidence is used for strengthening decision-making
(UNDP, 2015).

With the plethora of opportunities available for enhancing evidence use, and
despite the commitment shown and the current systems that exist for MPs
to access support evidence, practitioners continue to speculate on what the
key challenges are for evidence use beyond a thorough understanding of the
political economy.* As indicated earlier, the limited demand from parliament
appears to be attributable to limited motivation to use evidence; an attitude
of selective evidence use; and the limited availability of internal resources to
enhance evidence use in the functions of the legislature. A potentially successful
approach could be to secure buy-in from leadership of the House to demand
accountability for the use of evidence; and ongoing monitoring and evaluation

of institutional performance on the use of evidence.*”’

% This is recognised by CLEAR-AA, making it argue that evaluation capacity development
priorities should be shaped in relation to the political economy of countries and their
institutions.

This is alluded to by a Ghanaian Parliamentary delegate at the EvalColombo2018 conference.
See here: https://bit.ly/3CthGuY
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CASE STUDY:
REPRESENTATION SYSTEMS
AND THE EFFECT OF
THE ELECTORAL CYCLE
IN GHANA

Abraham Ilbn Zackaria
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Ghana is a unitary republic with an executive presidency and a multiparty
political system. A plurality electoral system in single-member constituencies
was adopted in Ghana in 1992. The national legislature is the unicameral
parliament whose members are elected by universal adult suffrage every
four years. The 1992 Constitution of Ghana in Article 93 (1) provides for a
single chamber parliament with no fewer than 140 elected members. Article
47 (1) of the Constitution of Ghana provides “Ghana shall be divided into as
many Constituencies for the purpose of election of Members of Parliament
as the Electoral Commission may prescribe, and each constituency shall be
represented by one Member of Parliament.” The first three parliaments of the
Fourth Republic consisted of 200 members elected from 200 single member
constituencies throughout the country. By the Representation of the People
Parliamentary Constituencies Instrument, 2004 (C.I. 46) the membership of the
Fourth Parliament was increased to 230 for the 2005 and 2009 Parliaments.
The parliament was enlarged from 230 to 275 members in 2013 and remains
the same to date representing various constituencies across the length and
breadth of Ghana (See Table 3.1.1).

Representation is an indication of how the body of parliament reflects
wider society, and the extent to which MPs consult and engage with voters
(Holmes, 2011). The steady increases in the number of constituencies in the
country is indicative of parliament’s resolve to achieve maximum geographic
representation across the country.

Table 3.1.1 Representation in Parliament of Ghana — Fourth Republic

Column 1 1993 | 1997 | 2001 | 2005 | 2009 | 2013 | 2017
Total No. of MPs 200 200 200 230 230 275 | 275
Old MPs 2 66 99 91 130 131 133
New MPs 198 134 101 139 100 144 | 142
Attrition Rate (%) 67 505 54.5 435 43| 51.6
Women MPs 16 18 19 25 19 30 38

Source: Compiled by the Research Department of the Parliament of Ghana

Clearly, representation in Ghana has seen consistent geographical
improvements, with further demarcation and creation of new constituencies.

Areas that are physically remote and areas with physical barriers due to
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the nature of the geography, are allocated separate MPs to enable contact
between the MP and the constituents. This is to ensure that irrespective of the

geographic area, everyone is effectively represented.

Representation of women in the Parliament of Ghana

In terms of social representation, particularly women, the plurality electoral
system in single-member constituencies adopted in Ghana appears to be a
barrier for women's representation in the legislature. Apart from the First
Republican Era in the 1960s where special provision was made for women'’s
representation, the Third and Fourth Republics have been silent on the
representation of women as a special group. This has consistently affected the
number of women representations over the years (see Table 3.1.2).

Table 3.1.2 Women's representation in Ghana’s parliament (1960-2017)

Year 1960 | 1965 | 1969 | 1979 | 1993 | 1997 | 2001 | 2005 | 2009 | 2013 | 2017
Seat 104 | 104 | 104| 104| 200| 200| 200| 230 | 230| 275| 275
Women 10 19 1 5 16 18 19 23 19 30 38
% of Total 96| 182 0.7 3.5 8 9 9.5 10 83| 109 | 138

Source: Compiled by the Research Department of the Parliament of Ghana

As shown in Table 3.1.2, throughout the Fourth Republic the proportion of
women MPs has numbered between 8% in 1993 and 13.8% in 2017. This number

is unrepresentative and inequitable for a country with a 52% female population.

The electoral cycle and the attrition rate

Thefour-yearelectoral cycle hasresultedin high attrition rates in the Parliament of
Ghana. Despite the sustained period of parliamentary democracy experienced
in Ghana, the institution of Parliament continues to lose significant institutional
memory as a result of the high turnover rate of MPs. Statistics have shown that
the attrition rate in the Parliament of Ghana has been extremely high, ranging
from 67% in 1997 to 43% in 2009. This high attrition rate affects the effective
performance of MPs and the House as a whole in performing its duty.
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