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ABSTRACT
This study explored the policy implementation paradox. That is, the view endorsed
by policy literature that although tremendous investment is made in making policies,
change agents and implementers often pursue different agendas when it comes to
implementation. The study explored this policy phenomenon using the Free
Compulsory Universal Basic Education (fCUBE) policy in Ghana as an exemplar
and with a view to investigating the extent to which the ‘free’, ‘compulsory’,
‘universal’ and ‘basic education’ provisions, claimed in the policy documents, are

reflected 1n its implementation process.

The research aimed to find out how the conception and articulation of the policy
purposes encapsulated 1n official documentation impacted on the implementation
process. This approach involved the critical discourse analysis of a range of publicly
available documentation and the analysis of interviews with eleven elite individuals
and five groups of policy mediators at the meso-level of the Ghanaian educational

system.

The study posits that, owing to i1its commitment to the ideals of social justice, the
‘fCUBE’ policy 1s seen as deeply rooted 1n social democracy. However, the advent
of neo-liberal 1deological discourse on education wrapped in the rhetoric of ‘skills

?

for knowledge-based economy’ has triggered the neutralization of progressive
undercurrents, resulting in a significant discursive shift in language and policy
direction. As such, 1t 1s contended that as long as there are private costs to education
vis-a-vis disparities in educational provision and delivery, the ‘free’, ‘compulsory’,
‘universal’ and ‘basic education’ components of ‘fCUBE’ cannot be said to be

adequately reflected in the implementation process.

It 1s concluded that the policy implementation paradox 1s a natural policy
phenomenon occurring as a result of the moving discursive shifts that occur as policy

is enacted, and that this needs to be acknowledged and concerted efforts made to

effectively manage its effects on policy processes.
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CHAPTER 1: INTRODUCTION
1.1. Chapter outline

T'his chapter sets out the background to the study. It is divided into seven main sections.
The first section provides an outline of the chapter. This is followed by a brief
description of what the study is about. The third section gives an overview of the
education system in Ghana, detailing key facts and features which together help define
the context of the ‘fCUBE’ policy, its implementation process, as well as helping to put
both the actors of policy (meso-level implementers) and documents selected for analysis
into the context of this study. The section discusses four main themes, namely: the geo-
historico-political context; the history of education development; the structure,
organization and management of education; and education policy formulation/making

and 1implementation processes and procedures in Ghana, respectively.

Thereafter comes an outline of what is known in methodological and sociological terms
as ‘the statement of purpose’, where the research problem, purpose, aim and objectives,
rationale, and relevance of outcomes are outlined and explored. Section five outlines and
explores 1ssues of research design. That 1s, how the study was conducted, drawing on the

methodological approaches, strategies and techniques for identifying, gathering and

analysing data to answer the research questions posed. Thereafter an outline of the thesis

is presented in section six before the chapter summary in section seven.

1.2. Preamble

This study is a follow-up to the findings of a small-scale exploratory study conducted on
the Free Compulsory Universal Basic Education (fCUBE) policy in Ghana by the
researcher in 2004. The current study concerns the apparent policy implementation
paradox. That is, the view which litters education policy literature that although
politicians and other policy activists and actors invest tremendous time, resources and
energy in enacting policies, when it comes to putting these policy provisions and

recommendations into practice, different agendas are more often pursued by the policy

implementers and change agents.



Shulock (1999, p. 226) for example, contends that although we invest tremendous
resources into policy making, implementation and analysis, yet common wisdom,
political science theory and years of empirical research all point to the fact that our
policies rarely make any impact. Whitty (2006) endorses this view strongly and proceeds
further to 1dentify what to him is the root cause of the issue. He pins the issue of
disjuncture between policy provisions enacted and what eventually gets implemented
down to the lack of ‘processual’ relationship between Government, politicians, non-
departmental public bodies and stakeholders on the one hand, and education policy
researchers on the other. He explains that education research is more often the culprit
and goes on to argue that in recent times education research is criticised by policy
experts, change agents and politicians as being characterised by lack of rigour,
theoretical incoherence, ideological bias, irrelevance to educational issues among other
things. This for him explains why the politicians are impervious to put to use policies

which to them are intormed by ‘biased and irrelevant’ research.

This study explores this 1ssue of disjuncture between policy provisions formulated for

implementation and the strategies developed to guide implementation tasks with a view
to gaining and offering in return, a better understanding of the 1ssue as well as giving
meaningful insights into the theoretical and conceptual perspectives and explanations
advanced in the policy literature to explicate and demystify this global policy
phenomenon. It does this by using the ‘fCUBE’ policy in Ghana as a case in point, and

with a view to achieving ‘a means to an end’ agenda of critical policy analysis.

It must be acknowledged however that although the study purports to use the "{CUBE’
policy in Ghana to exemplify the policy paradox, the intention 1s not to over-emphasize
the issue at hand by suggesting for instance, that the i1ssue 1s more visible in low-income
countries because of the poor socio-economic and political conditions there present.
Rather, the decision to ply this methodological route is grounded in the need to trace,

bring to the limelight and exemplify the existence and magnitude of the policy paradox



in the Ghana, which more or less is in a secluded academic enclave as far as research

and other educational debates are concermned.

Thus, while the study generally concerns what in the context of this study 1s described as
the ‘policy implementation paradox’, the researcher tends to focus more specifically on
the implementation and institutionalisation of the ‘fCUBE’ policy in Ghana, thus
making the findings of the study relevant to a wide range of national and international
contexts. Essentially, while the study uses the ‘fCUBE’ policy as a means to better
understanding and explicating the policy implementation milieu, an attempt is made
particularly to explore the points of convergence and divergence between what the
fCUBE’ policy documentation says both implicitly and explicitly about the purposes as
well as the various components of the policy, and how these purposes/components are
perceived and articulated by the meso-level implementers and actors. Based on this
assessment, a further attempt is made to offer explanations as to why this policy issue
ex1sts, particularly in education, and how this mirage could better be understood using

Ball’s (1994) composite theory of policy as both a ‘text’ and ‘discourse’.

As ‘text’, the conceptualization of educational policies goes beyond the traditional
conception of both written and spoken policy-texts/documents to include all cultural
artefacts of human communication. However, for the purpose of this study, the term 1s
used to refer exclusively to written documents and implied or taken to mean those

provisions enacted through the process of policy making and are contained i the

‘fCUBE’ policy documentation.

The conception of policy as ‘discourse’ on the other hand 1s taken to mean the whole
process of social interaction of which the policy-text production is a part. The interaction
process includes, in addition to the process of text production (of which the policy-text 1s
a product), the process of interpretation, for which the policy-text is a resource. The
discourse process focuses mainly on the various dimensions of the relationship of power

and language (policy-text), and explores what Fairclough (2001) refers to as "power 1n



discourse’ and the ‘power behind discourse’. Specifically, and as far as this study is
concerned, the theorization of policy as discourse is taken to mean the ways in which the
constraining effects of the discursive contexts set up by the policy-makers and actors
come to the fore in the policy implementation and institutionalization processes
(Irowler, 1998, p. 78). That is, the ways by which the ideas and provisions contained in
the “fCUBE’ documentation are perceived, articulated and interpreted by the meso-level

actors and 1mplementers and the impacts that these have on the process of

implementation.

The term ‘meso-level actors and implementers’ is used throughout this thesis to mean
those actors of policy, who by virtue of their position between the policy-makers and
politicians on the one hand, and the actual implementers—headteachers and teachers—
of policy on the other, are involved in recontextualizing or mediating policy. Examples
of meso-level implementers of policy in the Ghanaian context include the “high-ranking’
officials of the Regional and District Directorates of Education, the executive members
and their regional and district counterparts of the Ghana National Association of
Teachers (GNAT) and other autonomous bodies or organizations, senior otficials of both
the Ghana Education Service (GES) and Ministry of Education (MOE) at the National
Headquarters, among others. Given the overall focus and purpose of the study, the meso-
level actors and implementers are deemed to have particular dominant roles and power
in influencing discourse, and the success of the task of implementation. This as a result
calls for the need to explore their views, reactions and articulations of the "tCUBE’

policy provisions and components.

So, while the concern of the empirical work is on exploring the paradox in educational
policy implementation, the focus particularly on the meso, rather than the macro or the
micro-levels, is aimed at exploring the role of the meso-level actors with regards to the
formation of policy discourse as well as describing and analysing what Bowe et al.
(1992, p. 13) describe as ‘the process of active interpretation and meaning-making

which relate policy texts to practice’. Bernstein (cited by Jephcote & Davies 2004, p.



049) writes of the importance and/or the relationship between meso-level agencies and
those at other levels as one which can be understood in terms of their work as

constructors of pedagogic discourse who delocate and relocate discourse, moving it from

Its original site to a pedagogic site.

1.3. The development and context of education in Ghana

1.3.1. The geo-historico-political context of Ghana

Ghana 1s located on the west coast of Africa. It shares boundaries with Burkina Faso
(formerly Upper Volta Republic) on the north, the Republic of Togo on the east, the
Republic of Cote d’Ivoire (formerly Ivory Coast) on the west, and the Atlantic Ocean on
the south. The estimated population of Ghana is 21,029,853 comprising 41.18% 0-14
year olds; 55.35% 15-64 year olds; and 3.47% of people aged 65 and over (GOG, 2005
census estimate). This rapid increase in population from 18.5 million (GOG, 1990

census estimate) to over 21 million coupled with a population growth of 2.4% (GOG,
2000 Census) and 1.25% (GOG, 2005 census estimate) means that there 1s a serious

implication for national planning in general and for education provision 1n particular.

Well endowed with natural resources, Ghana has twice the per capital output of the
‘poorer’ countries in West Africa (GOG, 1994). Even so, Ghana remains heavily
depended on international financial and technical assistance, a phenomenon which
resulted in the tagging of the country as ‘Highly Indebted Poor Country’ (HIPC)
2001. The domestic economy continues to revolve around subsistence agriculture, which

accounts for 36% of GDP and employs 60% of the work-force, mainly small landholders
(GOG, 1994).

Culturally, Ghana is diverse. The estimated population of over 21 million 1s divided into
ten administrative regions. Overall, there are over seventy-two (72) tribal groups and
several other dialects, each having its own custom and language. Although linguistic
classifications have undergone considerable amendment in recent years, the people of

Ghana may be divided into five principal groupings distinguished not only by linguistic



atfinities but also by the possession of common cultural attributes and, to some extent,
by common myths of origin. These are the Akan, the Ga-Adangme, the Ewe, the Guan,
and the Gur-speaking people (Foster, 1965, p. 16). This diversity accounts for the
inability of governments, until to day, to adopt a common national language, explaining

why English Language, the language of our colonial masters, is still used as the official

language and medium of instruction in Ghanaian education system.

Religion plays a significant role in education in Ghana. There is complete freedom of
worship with all groups co-existing peacefully. There are different Christian
denominations and sects making up about 43% of the population, while believers of
Islamic faith and traditional religion constitute nearly 43% and 12% respectively. The
remaining 7% estimate of the population, are eclectic (GOG, 1994). Each of these
groups, particularly Christians and Muslims, establishes its own schools to supplement

government’s efforts of provision and delivery of education, and of course, for the

promotion of their missionary activities.

Historically, Ghana was formerly called the ‘Gold Coast’, a name given 1t by the early
Portuguese explorers who first set foot on the shores of the country in the fifteenth
century AD. The name Gold Coast aptly describes the country’s resources which include
up to present day, rich mineral resources (gold, diamond, manganese, bauxite, iron and
clay and salt deposits); rich forests with wide range of fine tropical hardwoods; a wide
variety of agricultural products and fishing resources, and unique tourist attractions
including beautiful landscapes, sunshine, golden beaches, wild life parks and

countryside with its rich cultural heritage and the proverbial warmth and hospitality of

the people (GOG, 1994).

The ‘Gold Coast’ was a British colony for 113 years, that is, from the signing of the
Bond of 1844 to 1957. However, on the 6" of March, 1957, it gained its independence

from British colonial rule, adopting its present name Ghana (McWilliam et al., 1975;

GOG, 1994).



Politically, there have been nine governments/regimes since the attainment of
independence. Four of these (1960, 1969, 1979 and 1992) were constitutionally
constituted governments while five (1966, 1972, 1978. 1979 and 1981) were military
take-overs or juntas. The 1992 Constitution of the ‘Fourth Republic’, which is in
operation today, provides among other things, for an Executive President elected by
universal adult suffrage for a term of four years and eligible for re-election for only one
additional term. The current government of the National Patriotic Party (NPP) is led by

His Excellency, John Agyekum Kufour, who won the 2000 presidential elections and
has been re-elected in December 2004 for a second four-year term. The legal system of

the country is based on English common law and customary law.

1.3.2. The history of the development of education in Ghana

An examination of the policy history and practice of ‘basic education’ in Ghana could be
compartmentalized into three major phases (Kadingdi, 2004, p. 3), namely: pre-
Independence era; the period from 1951 to 1987; and the period from 1987 to present.

The first phase 1s described by historians as one which was dominated by missionary
activities 1n relation to literacy for trade and the teachings of the Bible. Formal
education, according to historians, dates back to the mercantile era preceding
colonisation. European merchants and missionaries set up the first schools and Christian
missionaries are said to have introduced western-style education into Ghana as early as
1766 (Antwi, 1991; Foster, 1965; Graham, 1971; McWilliam et al., 1975). These
schools, set up mostly by Presbyterian and Methodist missionaries, were located in the
south of the country in what became the British Gold Coast Colony. The main aim of
these institutions was to facilitate the training of the local inhabitants as interpreters tor
purposes of trade and as a conversion of Ghanains to the Christian faith and religion.

The curriculum of these early schools was thus narrow, with focus on literacy and the

Bible and scripture as the main texts of schooling.



Under colonial rule, that is after the signing if the Bond of 1844 which officially marked

the beginning of British rule in Ghana, series of attempts to improve the quality of
primary education were made. However, of all these attempts, the one which was most
significant in terms of how it had impacted the system and helped to transform basic
education provision and delivery in Ghana, was that of Governor Gordon Guggisberg
(1919-1927). He emphasized a need for better teaching and improved management of
schools and had introduced what is known in the history of education in Ghana today as
the ‘sixteen principles of education’ (McWilliam et al., 1975, pp. 54-65). However, a
shortage of teachers and inadequate funding meant that his plans for improving primary
education could not materialise as most schools, particularly in the rural areas, were still

based in unsuitable buildings, were poorly equipped or, in some cases, centred under

trees.

The first decade of the second phase in the development of basic education policy and
practice in Ghana (that is, from 1951 to 1961) was characterised by the activities of
leaders of national independence (Turner, 1971), who sought to use education to fulfil a
"decolonizing purpose’. The nationalists sought to use education as a tool, a weapon and
a resource to emphasis the goals of national integration and nation-building (Turner,
1971; Nwomonoh, 1998; Dei, 2004, 2005), and thereby disabusing the minds of the
citizens of the colonial histories, experiences and vestiges. Dei (2004; 2005) for example
contends that this decolonizing argument stemmed from the revolutionary ideas of
avowed nationalists such as Franz Fanon, Mohandas Gandhi, Albert Memmi, Ame
Cesaire, Kwame Nkrumah, Che Guevara, among others, who sought political liberation
for all colonised people and communities using the power of knowledge. He argues that
following from this example, prominent anti-colonial African thinkers such as Kwame
Nkrumah, Amilcar Cabral, Sekou Toure, Julius Nyerere and Leopald Senghor
strategically evoked the goal of nation building as a necessary pre-condition for
decolonization of the mind, the spirit and the state. These anti-colonial decolonizing
tenets were inculcated into Ghanaian Educational Acts and programmes, especially the

Accelerated Development Plan of 1951 and the 1961 Education Act, under which



provisions were made to make basic education free, universal and compulsory for all

children from 6 years of age. (See the discussion in Chapter 9 for details on the

decolonizing argument.)

Prior to 1972, the structure of the education system in Ghana bore much resemblance to
the British grammar schools and was thus severely criticised for being selective and
ehitist. As a result of this, in 1973, the then in-coming military government carried out a
review of the educational system, and formed the so called Dzobo Committee to
recommend appropriate measures to improve the falling standards in education (Dzobo,
1974). This led to the government putting into operation the first major post-
independence reform in pre-tertiary education in 1974. This reform, which is generally
referred to as ‘the New Structure and Content of Education’ (NSCE), reduced the length
of pre-tertiary education, from seventeen years to thirteen years. Its major aim was to
vocationalise pre-university education in Ghana and to make it more functional and
oriented towards contextual demands and challenges (Kadingdi, 2004, 5). Unfortunately
however, despite 1ts laudable intentions, the NSCE did not have any sustainable impact
on the general education system of the country. The reform was faced with serious
issues which included the huge number of unqualified teachers in the education system

and 1nadequate resources to support teaching and learning 1n schools.

Thus, most parts of the rest of the second phase (that is, from 1966-1981) 1n the
development of education in Ghana was characterized by instability in government as a
result of successive military take-overs. This political instability coupled with the rise 1n
oil prices in the early 1970s for example, resulted in economic decline in the country. It
was a period of a harsh and repressive revolutionary zeal on the part of the military
regime of 1981 and resulted in a significant number of trained and highly qualified
teachers leaving the country (Nti, 1999, cited by Kadingdi, 2004, p. 4). Basic education,
and in fact, education in general, at this period was therefore faced with political
instability, ad hoc measures, and frequent changes in education policy. Teaching and

learning in basic schools had deteriorated to the extent that the majority ot school



leavers were illiterate, and confidence in Ghana’s once enviable education system was

shaken (Kadingdi, 2004, p. 4).

The third phase structuring this historical account embraces the period referred to as ‘the
military to the rescue’ phase (Kadingdi, 2004, p. 6), and covers the period of major
reform from which the ‘fCUBE’ policy of 1996 emerged. The phase was characterised
by Ghana’s participation in, and endorsement of, international conferences and
agreements  such as  ‘Education For All’ (EFA), the United Nations
Convention/Declaration on the Rights of the Child, the Beijing Declaration on Women’s
Rights, and the Lome Convention (Bray, 1987; GOG, 1998; 2004; Kadingdi, 2004;
Tomasevski, 2004, 2005). This phase marks the period where Ghana has enjoyed, and
continues to enjoy a lot of goodwill from developed wealthy countries and donor
agencies, particularly the World Bank and the International Monetary Fund (IMF). As
Kadingdi (2004) for example explains, Ghana’s participation in, and endorsement of
these agreements means that the Government is obliged to remain committed to her
constitutional obligations as a guide to policy and would be influenced by the bilateral
and multilateral negotiations it had taken part mm (p. 7). This also implies that
Government has a responsibility for reforming its education system and thereby
restructuring the nation’s economic base to bring into conformity with the financial

credibility criteria required by donor agencies, particularly the World Bank and the IMF.

The most significant policy developments which apparently marked the start of this
phase was the introduction of the New Educational Reform Programme (NERP) in 1987.
This reform was based on the recommendations of the NSCE (MOE, 1974; 1998) and
was focussed on the total restructuring of the entire pre-tertiary education system and
improving access through the provision of infrastructure whilst making the curriculum
more relevant to social and economic needs. A major thrust of the reform was the
diversification of the formal academic courses offered in pre-tertiary institutions by the
inclusion of practical courses. According to the MOE Report (MOE, 1998), the NERP

sought among other things, ‘to salvage the educational system to make it more
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meaningtul to the individual and the nation as a whole’. The 1987 reform became
necessary as a result of virtual collapse of the system due to insufficient supply of
trained and qualitified teachers, inadequate funding which led to the lack of textbooks

and other needed curriculum materials, lack of adequate supply of furniture and

equipment, and the deteriorating of school-buildings.

However, in 1994, just seven years after the inception of the NERP, the poor
performance of school pupils at age 12 led to the setting up of yet another Education
Review Committee to review the education system. At this time, only 6% of the pupils
at grade six in public schools tested nation-wide achieved a criterion score of 60% and
above 1n English. Even worse, less than 3% achieved a criterion score of 55% and above
in Mathematics (MOE, 1994). The work of the Committee culminated in the National
Education Forum of 1994 with a focus on basic education to the year 2000. The forum
attended by 150 representatives of various stakeholder groups, received critical

comments from participants and also provided an opportunity for discussion of problems

of the sector.

The outcome of the public discussion of the problems of the education sector as well as
the constitutional demands or requirements of the Fourth Republican Constitution of
1992 led to the formulation and introduction of a further major reform or a new basic
education policy, ‘fCUBE’ in 1996, which is now being implemented. The ‘fCUBE’
policy focuses on primary education and seeks to improve the 1987 reform by
addressing the shortcomings identified in the implementation process. The policy also
aims at increasing the participation of primary school-going-age children so as to make
it as close to one hundred percent of the population as possible. Additionally, the
‘fCUBE’ policy seeks to address a particular policy focus of raising the enrolment of
girls in basic education (MOE, 1998, p. 2). Article 39(2) of the 1992 Constitution for
example, entitled every child of school-going age in Ghana to a balanced and broadly
based curriculum which promised to promote the spiritual, moral, cultural, mental and

physical development of pupils at the school and society. It also, aimed to prepare pupils
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for the opportunities, responsibilities and experiences of adult life. (See Section 1.4.1. of

Chapter 1 for detailed discussion on the ‘fCUBE’ policy.)

November 1999 saw yet another National Education Forum, organised to identify the
challenges of the education sector, especially with regard to funding of tertiary education
and the structure of the SSS programme. The outcome of the forum brought among other
things, the establishment of the Ghana Education Trust Fund (GETFUND), the
institution of ‘cost sharing’ (paying towards one’s education) in education, the
development of Education Strategic Plan (ESP) to give direction and focus to the sector.
In response to the concerns and recommendations of the National Education Forum, the
President, in January 2002, set up a Committee to review the entire education system of
the country with the view to arriving at decisions that would make the education sector
responsive to the challenges of the 21% century. Working under the theme, “Meeting the
Challenges of Education in the Twenty-First Century”’, the Committee came out with a
comprehensive report dealing with the current issues affecting access to quality and
relevance education in October the same year, and the Government issued a White-Paper
on the report in 2005. Among the changes that the Government’s White-Paper
recommends and/or endorses, those that are particularly relevant to this study are: the
addition of two years kindergarten (pre-school) education to nine years of basic
education, the reduction in number of subjects taught at the basic education level; the
introduction and operationalization of the concepts of ‘capitation grant” and ‘school
feeding programmes’, and the strengthening of ‘fCUBE’ policy implementation to
ensure that the global vision of EFA is attained by the year 2015. These changes are

currently underway and are meant to combat the challenges of basic education provision

and delivery in the years that lie ahead.

Thus, by outlining and exploring the three phases in the development of education n

Ghana in this section, the chapter has set the ‘fCUBE’ policy in the context of the major

educational developments which seem to have informed and necessitated its initiation as

well as detailing the processes involved in its implementation.
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1.3.3. The structure, organization and management of education in Ghana

A review of the educational policy literature and documentations in Ghana reveals that
comparatively, new educational reforms, policies and innovations introduced seem to
borrow extensively from the ideas of previous educational policies of past governments.
As Kadingdi (2004, p. 10) for example, contends, whenever conferences or commissions
are called upon to form a plan for education in Ghana, the tendency seems to be to
maintain the existing system with slight modifications. Generally, the relevance of this
view to the purpose of discussion in this part of the chapter is evident in the fact that
Ghana, until the third quarter of the 1980s operated the 6-4-5-2 (6 years primary; 4 years
middle; 5 years secondary; and 2 years sixth form) pre-tertiary education system.
However, due to concerns among Ghanailans that the seventeen years of pre-tertiary
education was too long and was having telling effects on the national budget, a new
system of education, which was mooted earlier on in 1974, was introduced in 1987. This
new educational system reduced the length of pre-tertiary education from seventeen to
twelve years comprising of 6-3-3 (6 years primary; 3 years Junior Secondary School

(JSS); and 3 years Senior Secondary School (SSS)) education (MOE, 1987).

Again, owing to the perceived weakness in both the 1987 education reform programme
and ‘fCUBE’ policy to the effect that too many subjects are taught and are poorly
handled at the primary, JSS and SSS levels (MOE, 2005, p. 14), a new universal and
continuous basic educational programme from 4 to 15 years is currently being
introduced by the government of the NPP. This new programme purports to change the
primary-JSS-SSS structure with a 2-6-3-4 pre-tertiary structure comprising of 2 years

kindergarten; 6 years primary; 3 years Junior High School (JHS); and 4 years Senior
High School (SHS).

So while the illustrations above suggest fundamental differences in the various

educational systems Ghana has had, it is important to note that generally, the structure,

organization and management of education in Ghana bears much resemblance to those

of the western world, particularly that of the UK. The system starts at the first-cycle
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Technical and Vocational Institutions, and ends at the tertiary-cycle, consisting of
Teacher Training Colleges, Health Training Institutions, Polytechnics and the proposed

Regional Colleges of Aplied Arts, Science and Technology (RECAAST), the Colleges

of Education, and Universities.

Given that this study concerns what in the Ghanaian context is referred to as ‘Basic
Education’ or ‘first-cycle’ system of education, particular attention is paid to the

curriculum contents of courses/subjects constituting this level or cycle while the other

levels, notably the second and tertiary are mentioned briefly.

The first-cycle or Basic Education level, as noted earlier, comprises of 2 years pre-
school (kindergarten), 6 years primary, and 3 years JHS. Before 2002, pre-school
education was not part of the first-cycle (Basic Education) system of Ghanaian
education. It was introduced as a result of recommendations made by the President’s
Committee on Review of Education Reforms in October, 2002 (GOG, 2002), and had by
September 2006, become a progressive part of the universal, free, and compulsory basic
education structure (MOE, 2005, p. 17). The programme runs for two years, starting
from the age of 4 to 6. It prepares children for formal education and 1t 1s mandatory that

every child goes through it before starting his/her primary education.

Primary Education, as the formal basis of the educational system has the following
objectives: literacy, numeracy and problem-slving skills, creative arts/activities (art and
craft, music and dance, physical education and ICT), life skills and citizenship (MOE,
2005, p. 3). These objectives outlined are incorporated into a revised national curriculum
comprising the following subjects areas for all primary schools: Psycho-social skills
(self-confidence, assertiveness), Language and Literacy, Mathematics, Environmental
Studies, Creative Activities, Health, Nutrition and Safety. In addition to the general and

special objectives outlined for primary sahools, the JHS curriculum is designed to
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provide opportunities, and properly equip students to move into a diversified system of
SHSs comprising options in Vocational, Technical, Agricultural and General education.
Access to the various SHS options is through externally supervised examinations in the

core subjects of English, Mathematics, Science, Social Studies and Ghanaian

Languages.

T'he second-cycle education in the SHSs consists of a four-year programme which is
organised both as terminal education for entry into the ‘world of work’, and as a
preparatory stage for entry into tertiary education. The SHS education embraces the
underlisted four streams: General Education, Vocational Education, Technical
Education, and Agricultural (MOE, 2005, p. 22). In the first two years of the four years
of SHS education, Mathematics, Computer Studies, General Science, Social Studies, and
English (French to be added later) are compulsory subjects. The effect sought here is
that, the addition of very specialized training at teriary level to this broad-based SHS
training should produce graduates and diplomates with a well rounded education

adaptable to the advancement of knowledge and offering enlightened leadership for

national progress (MOE, 2005, p. 23).

The third or tertiary level of education in Ghana currently comprises of a number of
institutions, namely: Teacher Training Colleges; Polytechnics, Health Institutions
(Midwifery Training Colleges/Schools, Schools of Hygiene, Nurses Training Institutions
etc) and Universities. These institutions offer all kinds of training for graduates from the
second-cycle level, who wish to further their education or specialise in a particular field
or career. For example, the Teacher Training Colleges and the Health Institutions train

teachers and health workers respectively, while the Polytechnics and Universities otfer a

plethora of academic and professional courses to their respective students.
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1.3.4. Education policy-making and implementation in Ghana
Education policy-making in Ghana adopts a traditional/rational problem-solving model
of policy processes, and is channelled through various stages (MOE, 1998), namely:

conception, consultation, development, implementation and evaluation stages.

The process of education policy formulation in the Ghanaian context begins with a
perceived need for change in the education provision and delivery systems. Such a
change may be necessitated by various reasons, for example, a recognition that a
particular educational reform programme is no longer appropriate, or in other words, has
outlived its usefulness, or from the findings of a research project on school effectiveness.
Equally, the introduction of new policies within the education system may be prompted
In some cases, by the concern to fulfil earlier promises made, especially by politicians
seeking the mandate of the electorate. At the conception stage, and in the Ghanaian
context, the practice i1s to respond to demands for change by first setting up a national
committee or commission with membership from a wide range of stakeholder
organizations to review the situation (MOE, 1998). The main task here 1s for the
membership of the committee/commission so formed, to convene, to discuss, brainstorm
and collaborate on particular issue or issues on the policy agenda of the GES, the
government body responsible for formulating and implementing education policies 1n
the country. Some good examples to demonstrate the conception stage of the policy
process in the Ghanaian context, is the setting up of the Education Retorm Review
Committee in 1993/94 and another one in 2002 with the mandate to review Ghana’s
policies on basic education. It is important to add that mostly, the decisions taken at this

stage depend on the convergence of a number of influences to create a policy imperative.

The consultation stage solicits views for the purpose of review by the government. The
concern here is not only to find out why targets set are not being achieved and whether
implementation of current policies have gone on as planned. The task here also borders
on examining what unintended or unforeseen obstacles and debacles have emerged

during the process of implementation and how these could be overcome (MOE, 1998).
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Similarly, an integral part of the task here is considering which options are available or
are still open to the sector, while taking into account the past experiences and the extent
to which the sector has drifted off course. Generally, at this stage, an all-round
stakeholder conference/meeting is convened to discuss the options proposed by the
review committee. The review committee then re-convenes to put together the various
options discussed and adopted at the round-table conference and the outcomes is
submitted to the MOE in the form of policy recommendations. As Humes (1994)
contends, a relatively open process of consultation canvasses views widely and sets few
limits to the 1ssue(s) that are up for debate whilst a relatively closed consultation restricts
both those who qualify as legitimate respondents, and what they are invited to comment
on. While this holds true for the developments at the consultation stage of the policy
formulation process in the Ghanaian context, it is important to stress that, whether an
open or closed process 1s used, it is the prerogative of government, particularly, the
Minister 1n charge of education portfolio, to either revise or not to revise the original
1deas 1n the light of the responses received. In fact, for reasons of political expedience,
the extent of revision at this stage depends on the degree of political will behind the

policy initiative.

At the development stage, the policy formulation/making process 1s moved beyond the
broad enunciation of principles to the clarification of aims, detailed planning, pre-testing
of materials among others. Sometimes, new policies are pilot-tested betore wholesale
national implementation. A case in point is the piloting of the JSS concept which took-
off in 1981 before a nationwide implementation in the 1990s. The important
management implications involved at this stage include the remit given to the individual
and groups, and particularly, the role of institutions such as the GES Council, the
Curriculum Research Development Division (CRDD), the Inspectorate Division (ID) of
GES, GNAT, the National Teaching Council (NTC) and many others. In the Ghanaian

context, the development stage of the policy process also has as its integral part, the

submission of the policy recommendations/bills to Parliament for approval after which

the policy is then ready for implementation.

17



Once the policy decision has been taken, the policy is then implemented, normally by an
established agency under the MOE. It has been a long-standing practice backed by the
1974 and 1996 laws for pre-tertiary education policies to be implemented by the GES.
The implementation stage calls for decisions on phasing and timing as well as the
production of explanatory documentations and the provision of in-service courses for the
implementers of the policy (teachers). Here, the involvement of institutions involved in

teacher education, local authority advisers, inspectors (Circuit Supervisors) and

headteachers 1s also paramount if the policies are to be successfully implemented and

institutionalised.

The final stage of evaluation is where the success or failure of the new policy is assessed
and this 1s normally separated in time from the other four stages. The recent practice is
to set up a unit to monitor the implementation process and carry out periodic impact
monitoring. In some cases, a sector analysis 1s conducted virtually at all stages but
particularly at the policy analysis, pilot testing and impact monitoring stages. Generally,
the practice has been to choose persons who have been closely involved in the
conception, consultation, development and implementation of policy imtiatives (MOE,
1998; 2002). Whilst this obviously is advantageous in that the evaluators’ knowledge
and understanding of the background, in most instances, are greater than those of
outsiders, the practice is known to be prone to the issues of ‘insider bias’ and ‘blinded

objectivity’. That is, the tendencies and predispositions of the evaluators, as insiders,

toward finding successes rather than failures of policy initiatives.

Thus, the traditional/rational problem-solving approach illuminated above broadly
describes policy formulation/making process in Ghana. Policy implementation process
in Ghana, on the other hand, is de<ns1:XMLFault xmlns:ns1="http://cxf.apache.org/bindings/xformat"><ns1:faultstring xmlns:ns1="http://cxf.apache.org/bindings/xformat">java.lang.OutOfMemoryError: Java heap space</ns1:faultstring></ns1:XMLFault>