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EXECUTIVE SUMMARY 

 

Ghana is no exception to the global phenomenon of out of school children which threatens the 

attainment of the Sustainable Development Goal 4 by 2030. Over the past two decades, the Ministry of 

Education has been working with the support from its development partners and non-state actors to 

implement complementary basic education programmes in underserved communities leading to the 

enrolment of over half a million out of school children into the formal schooling system. Despite the 

tremendous progress, there currently remain an estimated 418,000 children that are out of school in 

Ghana due to various socio-cultural, economic and policy reasons.1  

 

The Ministry of Education in recognition of the impact that complementary basic education has had on 

enrolment of out of school children, developed the Complementary Basic Education policy and 

consequently, the Complimentary Education Agency Law and Complementary Education Agency Act of 

2020 (Act 1055) which established a Complementary Education Agency to oversee the coordination and 

delivery of complementary basic education, in collaboration with other state and non-state actors. The 

report observes significant opportunities and some gaps in the legal, policy and institutional framework 

for the delivery of complementary basic education that require addressing. These gaps exist not just in 

view of emerging dynamics on the complementary basic education landscape, but also because the 

policy preceded the enactment of the Complimentary Education Agency Law. The expanded frontiers 

of complementary basic education provided by the Complimentary Education Agency Law, which is a 

positive development, requires incorporation into the policy to have a meaningful effect at the level of 

implementation.  

 

The lack of a legislative instrument to guide the process of operationalising the law, almost two years 

after its enactment remains a challenge, especially, in defining the relationships between the 

Complementary Education Agency and other regulatory agencies and non-state actors with critical roles 

to play in the implementation of the operationalisation of the law. 

 

Notable policy gaps include the sole focus of complementary basic education transiting into formal 

basic schools, which conflicts with the expanded focus of the law providing for other alternative lifelong 

learning transition routes, including skills training and the limited age of complementary basic education 

enrolment (8-14 years) with the potential to exclude overaged children and children aged 4-7. Also, the 

reliance on temporal volunteers as complementary basic education facilitators which is unsustainable; 

and the lack of adequate government financing of complementary basic education in line with the 

policy’s financing benchmarks constitute policy deficits 

 

Major structural issues are identified in the planning and budgeting systems as causing limited 

prioritisation for the Complementary Basic Education programmes, including financing of 

complementary basic education by Government. These include the lack of a specific focus on out of 

school children in the strategy and monitoring and evaluation frameworks for both the Education 

Strategic Plan (2018-2030) and the Education Sector Medium Term Development Plan (2018-2021), two 

key drivers of medium to long term budget allocation in the sector. In addition, the Education 

Management Information System (EMIS) does not include indicators and data on out of school children 

and complementary basic education learners.  

 

The support of the Foreign Commonwealth and Development Office in the transfer of institutional 

responsibility and ownership from the Ghana Education Service to the Complementary Education 

Agency is acknowledged, however, the slow progress is a major outstanding institutional issue that 

requires priority attention by the Ministry of Education. This process of change management has not 

 
1 The 2020 MICS-EAGLE Ghana Education Fact Sheet-UNICEF 
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been smooth, with low level of participation, if not inertia, by the leadership of the Ghana Education 

Service, affecting the process of transferring institutional knowledge and expertise, ownership, resources 

through institutional cooperation at the national, regional and district level.  

 

The existence of competent and relevant staff is critical to the delivery of the mandate of the 

Complementary Education Agency. To achieve this, the current staffing architecture of the Agency which 

was built on the foundation of its previous adult literacy mandate under the erstwhile Non-Formal 

Education Division must be reviewed. There is the need for a comprehensive staff audit to determine 

which staff have the relevant competencies to support the new mandate, those that may be irrelevant, 

and any additional staffing needs.  

 

The leadership of the Ministry of Education in building the relevant systems is critical to achieve 

successful complementary basic education transition and programme delivery. The Ministry must review 

and incorporate complementary basic education indicators and targets in the Education Strategic Plan 

and the Medium-Term Plan for 2022-2025; increase programme budgetary allocation to the 

Complementary Education Agency in line with the 1 % financing benchmark in the complementary basic 

education policy and facilitate the development of a legislative instrument for the Complementary 

Education Law. In addition, it is important for the Ministry to prioritise the review the Complementary 

Basic Education policy, provide leadership to catalyse the transition, change management and staff 

rationalisation activities at the Complementary Education Agency. 

 

The leadership of the Complementary Education Agency must collaborate with the National Teaching 

Council and the National Service Scheme to develop a sustainable facilitator recruitment and 

deployment scheme not built on voluntarism, although the programme is designed with local 

community facilitators who should be volunteers. In addition, the Complementary Education Agency 

must strengthen its institutional systems for meaningful partnerships with development partners and 

non-state actors, and work with the leadership of the Ghana Education Service at the national and local 

levels to ensure a smooth transition and successful partnerships in the delivery of complementary basic 

education in Ghana.  

 

The collaboration with the Commission for Technical and Vocational Education and Training and the 

Ghana Technical and Vocational Education and Training Service to operationalise the skills training 

pathway for complementary basic education graduates is equally paramount. 
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1. INTRODUCTION   

 

This report is a contextual analysis of Complementary Basic Education (CBE) in Ghana. It assesses the 

existing legal, policy, institutional and programmatic arrangements in place to deliver complementary 

basic education with the view of identifying opportunities and challenges that require remedial 

measures to improve on policy effectiveness and efficiency.  

 

The compilation was informed by interviews with key informants from the complementary education 

stakeholder community and a review of relevant documents relating to the education sector in general 

and complementary basic education in particular. Key informants interviewed at the district, regional 

and national level included both government and non-government stakeholders with several years of 

experience in complementary basic education at the policy and implementation level. 

 

The report is structured into three sections. The first section provides a global and national perspective 

to the phenomenon of out of school children and its implications for meeting key national and global 

development goals in the education sector.  

 

The second section provides an analysis of Ghana’s CBE landscape from the legal, policy, programmatic 

and institutional angles. It assesses the responsiveness of the existing legal, policy and institutional 

environment to the new CBE mandate ascribed to the Complementary Education Agency (CEA), while 

reviewing critical programmatic and transitional issues that are relevant for the successful delivery of 

complementary basic education.  

 

The final part of the report draws conclusions from the legal, policy, programmatic and institutional 

analyses and makes recommendations for strengthening policy effectiveness and efficiency. It includes 

legal, policy and institutional reform actions that require the priority consideration and pursuit by the 

Ministry of Education (MoE), the CEA and civil society partners. 
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2. THE OUT OF SCHOOL CHILDREN PHENOMENON   

 

2.1. Background  

Globally, nations are working towards ensuring all children have access to basic education with relevant 

learning outcomes. The Sustainable Development Goal (SDG) 4 targets that by 2030, all children should 

complete free, equitable and quality primary and secondary education leading to relevant learning 

outcomes defined by minimum proficiency levels in reading and mathematics at the primary and 

secondary level2. These targets are required in building the basic foundations of human capital 

development, especially in Africa, after missing key access and completion targets under the Millennium 

Development Goals.  

Projections by the United Nations show that the world’s population will hit 10 billion people by 

2055. Approximately 95% of this growth will take place in low and middle-income countries. Africa will 

account for 57% of this growth (an additional 1.4 billion people). In particular, the population of sub-

Saharan Africa is projected to double by 2050 (that constitutes a 99% increase). Almost 60% of Africa’s 

population is under the age of 25, making Africa the world’s youngest continent. 

Increasing access to quality basic and secondary education has a positive effect on economic growth. 

While about 80% of Sub-Saharan Africa’s primary school-aged children are in primary school, the World 

Bank’s 2022 report3 indicates that 82% of Sub-Saharan Africa’s children in primary school are failing to 

master basic literacy and numeracy skills, which are crucial for human capital. This, when juxtaposed 

with the access indicators, moves Africa further away from maximising the potential of its youthful 

population in the next 25 years, thereby reinforcing the need for governments, including Ghana’s, to 

prioritise equitable access to basic education through formal and non-formal mediums as well as 

expanding literacy and numeracy services to children both in and out of formal school. Flexible school 

systems adapted to local context and extreme poverty will be key to the attainment of these education 

goals4. 

 

Ghana’s Education Strategic Plan (ESP) for the period 2018-2030 (ESP 2018-2030) has a key focus on 

enhancing equitable access to basic education. It targets a basic school enrolment and completion of 

100% by 2030 5, which requires that all children of basic school-going age must enrol and complete the 

full course of basic education. Basic education in Ghana comprises two (2) years of kindergarten (KG), 

six (6) years of primary and three (3) years of Junior High School (JHS) education. It also commits to a 

1% budget allocation towards complementary basic education to support the government’s CBE 

programme. 

 

After the first medium term of the ESP 2018-2030, i.e., 2018-2021, Ghana has made some gains in 

equitable access by increasing KG net enrolment from 74.6% in 2016/17 to 89.3% in 2020/216. However, 

primary net enrolment declined from 91% in 2016/17 to 78.9% in 2020/21, indicating that 11% of KG-

aged children and 28% of primary school-aged children are not enrolled. While primary school to JHS 

transition remained at about 93% in 2020/21 at the national level, about 20% of children in the 75 

deprived districts7 are not transitioning from primary to JHS. This, coupled with an 83% JHS completion 

 
2 Anke, S. (2019). Sustainable Development: SDG 4 Targets and Indicators. Retrieved: https://sustainingdevelopment.com/sdg4-

indicators  
3 World Bank. 2022. Western and Central Africa Education Strategy. 
4 Casely-Hayford, L. (2018) Basic Education Preferences among Northern Parents, Crown Agents/Associates for Change Research. 
5 KG Gross and Net Enrolment, Primary and JHS Completion Targets are 100% in the M&E Framework of the ESP 2018-2030. 
6 CDD Ghana (2022). Review of the Education Sector Medium Term Plan 2018-2021 
7 The GES categorises 75 out of the 216 districts in Ghana as deprived based on education indicators.  

https://sustainingdevelopment.com/sdg4-indicators
https://sustainingdevelopment.com/sdg4-indicators
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rate in 2020/21, against a target of 99%, gives an indication of a high dropout rate in Ghana’s basic 

education system, necessitating a focus on extending basic education to out of school children (OOSC)8.  

 

2.2. Global Context 

 

UNESCO estimates about 59 million OOSC of primary school age globally, 32 million, or more than one-

half of which live in sub-Saharan Africa. This suggests that one-fifth of the continent’s children are not 

in primary school, with one-third of children aged 12-14 not in lower secondary school9.  

 

2.3. Ghana 

 

Even though the age cohort data on OOSC yet to be released by the Ghana Statistical Service after the 

2020 Census, there is an estimated 418,000 basic school aged OOSC in Ghana, with 283,000 in primary 

schools and 135,000 in JHS. The Northern region has the highest out-of-school-rates (OOSR) at the 

primary (20%) and JHS (18%) level, followed by the Upper West region with 11% (primary) and 15% 

(JHS), respectively, while the Greater Accra region recorded the lowest OOSR at the primary (3%) and 

JHS (3%) (UNICEF, 2020)10.  All other regions recorded single-digit OOSRs as depicted in Figure 1. 

 

Factors accountable for OOSC are socio-economic, with 16% occurring among children from the 

poorest segment of our society while only 1% are from the highest income quantile. The FCDO 

supported CBE longitudinal research in Ghana (tracker 1 (2021) and tracker 2 studies (2022)) suggest 

that socio cultural factors are also at play with high rates of early marriage and teenage pregnancy 

resulting in school dropout, nonattendance, and non-completion of primary and JHS. 

 

Figure 1: Regional disaggregation of out-of-school rates 

 
Source: The 2020 MICS-EAGLE Ghana Education Fact Sheet, UNICEF. 

 
8 MoE (2022) Education Management Information System data for 2021 
9 UNESCO Institute for Statistics, 2019. Fact Sheet No. 56 
10 UNICEF (2020) MICS-EAGLE Ghana Education Fact Sheet-Ghana 
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A consequence of the rural-urban divide in access to basic education, evidenced by the lower primary 

net enrolment and high dropout rates in rural Ghana, is the dominance of rural Ghana in the share of 

OOSC at the primary (75%) and JHS (65%) levels compared to urban Ghana. According to Figure 2, 

compared to rural Ghana, there are fewer OOSC at the primary level (25%) and JHS level (35%) in 

relatively highly populated urban Ghana. The lack of equitable access to basic education is primarily due 

to limited investments in basic education (supply factors), demand factors including other socio-

economic background and negative socio-cultural practices. 

 

The OOSR is higher in rural areas because, unlike in urban areas where the private sector significantly 

complements government's inadequate efforts in providing access to basic education, there is very little 

by way of private sector education provision in many rural communities, leaving children who have no 

basic schools in their communities or nearby ones to suffer exclusion from basic education. In addition 

to the graphical factors, income levels have a significant bearing on OOSR in Ghana, as figure 3 indicates 

that children from the poorest quantile comprise 20% of the population but are the majority of those 

who are out of school at both the primary (58%) and lower secondary (46%). On gender, there are more 

boys than girls out of school in both primary (55%) and lower secondary (52%). Keeping in mind the 

evidence that reveal that there are fewer girls enrolling at primary level.11 

 

Figure 2: Gender, geography, and income levels of out-of-school children. 

 
Source: The 2020 MICS-EAGLE Ghana Education Fact Sheet, UNICEF. 

 

Appreciating the causes of OOSC is critical to developing a holistic response. There are demand and 

supply factors attributable to OOSC. The demand factors are socio-economic and cultural, comprising 

parents’ socio-economic background, level of education, cultural orientation towards education, the 

prevalence of poverty, child labour, economic migration, early marriage, and family’s perception of 

education, among others.  

 
12The supply side factors relate to the delivery of education facilities and services by the state at the 

community level. They include the availability of basic schools, teachers, and teaching and learning 

resources (TLRs); distances covered to school and the apprehensions of parents/guardians regarding 

associated risks with children’s travel. Others are inadequate school infrastructure including school 

buildings and desks, lack of basic water and sanitation facilities such as functional improved sanitation 

facilities separated for males and females; ineffective teacher allocation and deployment, poor time on 

task, the absence of child-friendly instructional practice, poor classroom management, and unfamiliarity 

with the language of instruction. 

 
11 Associates for Change (2022) Ghana Mapping Study on Out of School Children, www.associatesforchange.org. 
12 MoE (2022). Draft CBE implementation criteria (unpublished)  

http://www.associatesforchange.org/
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Adopting a broader approach to eliminating OOSC requires both preventive and remedial measures. 

Preventive measures include increasing the government’s investments in rural basic education, more 

specifically, establishing formal schools in deprived communities, especially in remote communities or 

within reasonable distance13, supporting more effective teacher deployment measures, promoting right 

age enrolment, and providing interventions for pupils lagging academically, among others. 

Comprehensively scaling up sustainable livelihood and poverty reduction interventions while expanding 

functional literacy programmes to enhance parents' and community appreciation of and participation 

in education development is necessary. Linking social protection measures to the CBE programme and 

its beneficiary families is also key. 

 

3. THE GOVERNMENT OF GHANA’S COMPLEMENTARY BASIC EDUCATION 

PROGRAMME 

 

3.1. Background 

The Government of Ghana’s CBE programme is the major remedial measure to curb OOSCs. The MoE, 

in response to the increasing OOSR, has been partnering with the FCDO, United State Agency for 

International Development (USAID), United Nations Children's Fund (UNICEF) and other non-state 

actors (NSAs) to implement the Ghana CBE programme since 2012. After a decade of donor funded, 

NSA-led CBE implementation, the CEA, formerly Non-Formal Education Division (NFED) was established 

by an Act of Parliament; the CEA Act, 2020 (Act 1055) to oversee the provision and administration of 

CBE in Ghana under the guidance of the MoE. The CEA takes over a programme with a strong history 

of impact, but not without its challenges.  

The CBE programme has been a proven success since its implementation, with 533,352 learners enrolled 

and over 90% transitioning into the formal education system. This comprises 290,037 under the 

Government of Ghana (GoG)/Department for International Development (DFID)/USAID funding over 

the period 2012-2020; 93,315 under Plan Ghana’s implementation of the Reaching & Teaching OOSC 

in Ghana (REACH) Project from 2015-2020, and 150,000 supported by School for Life with funding from 

USAID and DANIDA between 1995 and 201214. In addition, there are other ongoing interventions such 

as the Strategic Approaches to Girls Education (STAGE) project, Educate a Child, Luminos Second Chance 

etc, all contributing to the Ghana government’s complementary basic education agenda. 

 

The CBE programme has improved literacy and numeracy, as well as life skills, while facilitating learners’ 

transition into the mainstream basic school system. Between 2012-2018, the FCDO and USAID-

supported CBE programme enrolled 248,556 OOSC, with over 90% completion and a transition rate 

between 84% and 93%15. The REACH Evaluation (2019) also reveal that the CBE programme had made 

tremendous strides in improving parental support to their children’s education16. 

 

Results of the first tracer study into the CBE conducted by IMC Worldwide in 2018 covering Cohort 1 

learners demonstrates tremendous improvement in proficiency and progression of learners between 

2014-2018 within the education system. At the end of Cycle 1, all learners improved in both numeracy 

and literacy over the nine-month cycle, with 91% demonstrating gains in basic numeracy while 87% 

showed improvement in basic literacy17. Out of the 94.6% of sampled participants that transitioned into 

 
13 The GES norm for siting schools provides that, each community must have a school sited within 3km (KG-Primary) or 5km 

(JHS). 
14 CBE Sustainability Strategy for Government of Ghana (unpublished) 
15 Crown Agents (2018) CBE Programme Evaluation Report   
16 Plan Ghana (2020) End-line Evaluation of the Reaching and Teaching Out-of-school Children (REACH) Project in Ghana 
17 DFID (2018). Understanding Complementary Basic Education in Ghana:  Tracer Study Report by IMC worldwide. 
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formal school, the majority (55.3%) entered Primary 1-3, with the second largest proportion (37.4%) 

transitioning into Primary 4-6 while the remaining (7.3%) moved into Kindergarten or JHS.  

 

The 2018 CBE tracer report for Cycle 1 graduates, in studying learners’ trajectory four years after 

transitioning, revealed that most CBE graduates (88.9%) remained in school, out of which majority 

(41.4%) continued to JHS, 37.6% to upper primary (P4-P6), and about 10% either remained at Primary 

1-3 or made further progress to Senior High School (SHS). The remaining (11%) of learners who were 

not in school were either working on the farm or undertaking apprenticeships. A very small percentage 

(2.6%) were found to be undertaking domestic duties or were out of work18. 

Factors affecting transition and completion of CBE learners 

In sustaining and improving CBE learner transition, into basic schools, it is important to take cognisance 

of the facilitators and the challenges faced in the programme implementation. Lessons from Cycle 1 of 

the CBE programme which was implemented from 2012-2013 indicate that support of family (70.25%), 

the support of CBE facilitators (11.2%), and confidence in learning ability following CBE (6.11%) are 

critical drivers of completion and transition of CBE learners through the formal education system19. This 

makes parental engagement/awareness creation, community mobilisation and participation critical to 

the success of learners and their completion of the formal system.  

The draft CBE criteria being developed by the MoE, CEA and key civil society stakeholders prioritises the 

criteria and approaches for mobilising, recruiting and continuously upgrading the capacity of CBE 

facilitators for the next CBE cycle under the CEA. The educational and professional background of 

prospective facilitators, coupled with their level of interest/commitment and experience in community 

engagement and familiarity with the local language, is critical for making the CBE class interesting and 

enjoyable for learners, thereby promoting retention, completion and successful transition into formal 

school and other lifelong learning pathways. In addition, the participation of community stakeholders 

is crucial for community participation, ownership, and sustainability. This requires enhancing the 

capacity of CEA staff in community mobilisation and facilitation.  

There are other documented drawbacks to CBE transition and survival after transition, which require 

attention to reduce dropouts and improve CBE transition and formal school completion. These include 

the use of English as a language of instruction in some schools, the lack of teachers, the need for more 

social support systems for learners including school feeding and the provision of uniforms, among 

others. According to 38.13% of Cycle 1 students sampled during the 2018 CBE evaluation, the most 

challenging aspect of transitioning into formal school was the language of instruction after transitioning.  

Students found the English Language difficult to understand, and this may have contributed to some of 

the transitioned learners dropping out after transition. The tracker 1 and 2 studies conducted in 2021 

and 2022 by Montrose also reveal that the same situation persists, the effective deployment of resources 

to implement the indigenous language policy in basic schools, especially in CBE districts, remains crucial 

to its sustenance. These include textbooks and supplementary readers in the local languages and 

teachers with proficiency in the use of the local language to teach.  

20There is a lack of synergy between the indigenous language needs of basic schools and the criteria for 

teacher deployment, especially in rural schools. The demand and supply of indigenous language 

teachers require a deliberate institutional response that should extend beyond teacher postings to 

include teacher trainee admissions and National Service Persons deployment in order to build a solid 

 
18 ibid 
19 Crown Agents (2018). CBE Programme Evaluation Report  
20 Social Impact (2018) Teacher rationalization, retention, and language study 
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foundation for deploying local language-relevant teachers and CBE facilitators to meet local demand. 

This requires a collaborative effort between the CEA, Ghana Education Service (GES), the Colleges of 

Education (CoEs), and the National Service Scheme (NSS).  

21The yet to be published, CBE Tracker 2 report also emphasises the role of the learning environment, 

textbooks, workbooks, participation in school leadership, sporting activities, and school clubs in 

significantly improving CBE graduates' learning performance. There is the need for a holistic 

improvement in the delivery of education resources, backed by a policy to improve infrastructure, 

teachers and TLM supply in schools that receive CBE students. The study also reveals the need for 

receiving teachers in the formal system to be better prepared using bilingual literacy approaches and 

the participatory methods to introduce English as a second language in order to build learner 

confidence. 

 

3.2. CBE legal, policy and institutional framework 

 

The effectiveness of CBE delivery by the CEA depends largely on a properly functional institutional 

framework at all levels. The institutional framework of the CEA is built on the CEA Act of 2020 (Act 1055), 

which provides a broad legal framework for its functions and governance architecture. While there exists 

a policy framework by way of the CBE policy, a legislative instrument should provide the framework for 

effective policy implementation to operationalise the CEA Act of 2020 (Act 1055), especially in a CBE 

sector where policy coherence and collaboration is key, in view of the gamut of actors performing many 

roles, with some conflicting. 

 

The essence of a legislative instrument is reinforced under the ‘Regulations’ section of the CEA Act of 

2020 (Act 1055), specifically Section 38: 

 

‘The Minister shall, within 12 months of the coming into force of this Act and on the advice of the Board, 

by legislative instrument, make Regulations to provide for: 

a) the delivery of complementary education. 

b) the criteria for the establishment of learning centres in  

c) communities. 

d) the strategies and programmes for complementary education and training in a lifelong 

learning framework. 

e) accessibility to out-of-school children, youth, and adult learners. 

f) the qualification for the appointment of facilitators under this Act. 

g) the terms and conditions of staff of the Agency; and 

h) the effective and efficient implementation of this Act.’ 

 

Almost two years after the passing of the CEA Act of 2020 (Act 1055), the absence of a legislative 

instrument to define the operational boundaries of the CEA and provide a framework for the 

implementation of the CEA Act creates a penumbra in giving effect to the law while providing an 

impetus for possible overlaps in institutional functions in the delivery of services towards achieving the 

CEA’s mandate. This is because there are so many actors within the sphere of the complementary 

education sector, including the GES, Civil Society Organisations (CSOs), Ghana Education Outcome Fund 

(GEOF) and impact investors, among others. 

 

Without a legislative instrument, the implementation of the CBE policy will encounter challenges in 

terms of who does what and how, who provides oversight, and who would become the final arbiter in 

dealing with the regulatory agencies, NSAs and other service delivery and financing agencies, including 

development partners. A typical example is the issue of whether the CEA should be a net implementor 

 
21 Ministry of Education (2022). CBE Tracker 2 Report  
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or coordinator, bearing in mind the comparative advantage of NSAs in direct implementation of CBE 

and the relative inexperience of the CEA in CBE delivery. In addition, and most importantly, the absence 

of a legislative instrument does not provide fertile grounds for reviewing the CBE policy into a composite 

complementary education policy.  

 

The usual order of events in public administration is that laws are enacted before policies are developed 

to give effect to those laws. For the case of CBE, this was done in the reverse. Prior to the enactment of 

the CEA Act, the CBE policy was developed which focused on the basic aspects of complementary 

education. The expanded focus of CBE transition in the law therefore necessitates a review of the CBE 

policy to correspond with the law. For this process to be effective, there must be a legislative instrument 

to provide the necessary guidance for policy implementation.  

 

3.3. Complementary Basic Education policy  

 

In 2020, the MoE formulated the CBE policy to provide OOSC with accelerated literacy, numeracy, and 

life skills programmes to integrate within the formal basic education system. The policy framework is 

underpinned by a rights-based approach of equitable and accessible quality basic education for all 

children that are not in school, consistent with the constitutional requirement of government to ensure 

that all children in Ghana are able to access basic education.  

 

The policy has, in the two years of its inception, seen little programmatic implementation due to its 

coincidence with the transition from donor/NSA-led CBE implementation regime to a government-led 

one under the CEA, and the COVID-19 interference. Only Cycle 7 has been implemented within the 

context of the policy. However, there are emerging lessons arising from the enactment of the CEA law 

and the limited implementation of the CBE policy that makes it expedient to review the policy to 

enhance effectiveness in the CBE sub-sector, and responsiveness to the Law. 

 

All the stakeholders engaged as part of documenting this report appreciated the need for a review of 

some sections of the CBE policy, and its subsequent incorporation into broader Complementary 

Education Policy. Key sections of the Policy that require review include transition into lifelong learning, 

including skills training, a review of the age range for CBE entrants to align with the basic school 

enrolment age, CBE facilitator deployment strategies, monitoring systems, among others.  

 

3.3.1. The CBE age bracket 

 

The CBE policy sets the CBE enrolment age at 8-14 years. However, the mean age for Cycle 1 participants 

under CBE was 15, meaning, there is a significant number of children being excluded from accessing 

CBE within the current age definition. Ongoing discussions with key stakeholders are underway to 

increase the upper limit to 18 years given the high dropout rates but this will also require a re-design 

of the curriculum for the older age cohorts since the current curriculum is designed for 8–15-year-olds.  

 

CBE and TVET pathway 

 

Previous CBE cycles focused only on basic school transitions as the end point of CBE. However, with the 

limitations in choice of pathways and the exigency of job creation among the youth in the face of a 

youth unemployment crisis, Section 25 of the CEA Act of 2020 (Act 1055) acknowledged the need for 

learner transition pathways to include lifelong learning, including skills training, information and 

communications technology and entrepreneurship, which are all part of the Government’s Technical 

and Vocational Education and Training (TVET) programme. 
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The minimum age of enrolment in TVET is age 15, which is the average basic education completion age. 

The mean age for Cycle 1 participants under CBE was 15, which means most CBE graduates have the 

appropriate age and the basic literacy and numeracy foundations to begin a skills training career22.  

Government is implementing a free TVET programme that provides free access to skills training leading 

to Certificate A, the equivalent of a secondary school certificate. Formal entry requirements into 

Technical and Vocational Institutes (TVIs) to access free TVET courses is the Basic Education Certificate 

Examination (BECE) or its equivalent. There are, however, mature-entry routes into pursuing the TVET 

programmes in some TVIs which usually take an extra year than the regular three (3) years. Learners 

who enter through these routes include those without any formal basic education certification, workers 

who are part-time students etc. At the Accra Technical Training Centre (ATTC), for instance, it is called 

the afternoon school.  

Apart from the fact that only a few TVIs have such programmes, the modules are not run in Competency 

Based Training (CBT) mode and do not come with certifications within the National TVET Qualification 

Framework, limiting recognition in industry and opportunities for future career progression.  

 

There, nevertheless, exist several opportunities for the CEA to operationalise the TVET pathway for CBE 

graduates by working with the Commission for TVET (CTVET) and the Ghana TVET Service to develop 

CBT programmes for CBE graduates leading to the award of Certificate A in TVIs located in CBE districts 

under the free TVET programme. CTVET already has funding under the World Bank-funded Jobs and 

Skills project to develop CBT programmes in traditional and non-traditional TVET trades, including 

Agriculture TVET (A-TVET). This approach is also being explored and implemented under the World 

Bank and FCDO supported Education Outcomes Fund in the coming five years. 

 

3.3.2. CBE and education sector planning and monitoring framework   

 

According to the CBE policy, the MoE through the Statistics, Research, and Information Management 

(SRIM) Division will analyse and provide annual estimates of the remaining numbers of OOSC to inform 

annual decisions on CBE programme implementation. The CBE space comprises a gamut of state and 

NSAs involved in implementing various CBE interventions in many districts sponsored by multiple 

development partners. In the delivery of interventions, data is collected and used according to the needs 

of individual projects rather than being harmonised for policy level coordination. At the policy level, the 

ESP 2018-2030, the Education Sector Medium Term Plan (ESMTDP) for 2018-2021, and the Educational 

Management Information System (EMIS) data system of the MoE do not capture data on OOSC 

indicators and CBE outcomes. This has the potential to negatively affect long term planning, budgeting, 

strategy appraisal and coordination for OOSC and related CBE interventions by the MoE and CEA.  

 

Five years of implementing the 12-year ESP 2018-2030 and a year after completing the implementation 

of the Medium-Term Plan for 2018-2021 presents an opportunity for review. While ongoing efforts by 

the MoE to develop a new Medium-Term Plan for 2022-2025 have far progressed, it is important for 

the MoE to take advantage of the process to review the ESP 2018-2030 to include targets and indicators 

on OOSC and CBE-related outcomes and ensure similar targets and indicators are mainstreamed in the 

Medium-Term Plan for 2022-2025 and the EMIS system.  

 

Key informants are of the view that, there exists an opportunity for synergy between the on-going 

development of a Monitoring, Evaluation Accountability and Learning framework for the CEA and the 

development of a new Education Sector Medium-Term Plan (ESMTDP 2022-2025), including its 

Monitoring and Evaluation (M&E) framework. The MoE and CEA must work together to ensure 

 
22 DFID (2018). Understanding Complementary Basic Education in Ghana: Tracer Study Report. 
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coherence. The role of CSOs, led by the CBE Alliance in monitoring the implementation of the CBE 

section of the ESMTDP 2022-2025 is critical to achieving success. 

 

3.4. Institutional framework  

 

Sections 28 and 33 of the CEA Act of 2020 (Act 1055) provides an institutional framework with national, 

regional and district representation for the CEA, making the CEA a decentralised body. Currently, the 

CEA appears to be operating in all the regions, based on the nationwide representation of the NFED, 

which metamorphosed into the CEA. Within this framework is a hardware and software. The hardware 

comprises the institutional framework and setup from the national through to the districts, while the 

software elements are primarily its human resource.  

 

The Transitional provisions under section 40 of the CEA Act of 2020 (Act 1055) transfer all rights, assets, 

liabilities, and properties vested in the NFED immediately, before the coming into force of the CEA Act 

to the CEA. These include all existing staff (S. 40 (3)) of the NFED. While asset transfers (the hardware 

elements) are relatively usual and indelicate, that of staffing (the software) is a delicate process that 

requires tact and strategy to achieve the new mandate of the CEA. This is because, due to the change 

in mandate from NFED to CEA, some staff may either not possess the required knowledge, skills and 

experience to undertake any responsibility that is assigned to them under the new CEA mandate, or a 

certain category of staff may be required to improve staffing capacity in response to the new 

institutional mandate at all levels. To determine staff suitability and supplementary staffing needs, there 

is a need for staff rationalisation. 

 

3.4.1. CBE transition from GES to CEA 

 

Cycle 7 was meant to be a programme transition cycle from an NSA-led CBE implementation to GES 

and CEA. However, it ended without a conclusive transition due to implementation and financial 

challenges. There exists a Transition Plan to guide the process of handing over the assets and liabilities 

of GES under the CBE to the CEA. According to stakeholders interviewed for this report, in spite of the 

Plan, there is slow progress in implementation occasioned by among others, low participation of the 

GES leadership. For instance, key informants from the GES at major CBE regions were unaware of any 

transition process or Plan, even though they expressed optimism in supporting to sustain the CBE in 

view of its impact on reducing phenomenon of increasing OOSC. The limited participation of key actors 

in the transition process is reinforced by the level of involvement of GES leadership in that process. Key 

informants indicate a low level of involvement of GES leadership, a situation that does not assure the 

commitment to a smooth transition and post-transition working relationship between the CEA and GES 

on CBE. 

 

It is no secret in Ghana’s public sector that, where functions, responsibilities and resources of existing 

institutions are to be transferred to new or other ones, there are always some frictions occasioned by 

vested interests, culminating in resistance. However, the existence and implementation of a 

comprehensive Change Management Plan should bridge any transitional gaps, given the political will 

of the leadership of the GES, CEA and most importantly, the MoE. The need for a Change Management 

Plan goes beyond managing the transition to include building frameworks for harmonious working 

relationships between GES and CEA at the district, regional and national levels.  

 

Under the previous dispensation, CBE was delivered using GES structures at all levels, with the NFED or 

CEA understudying the process through a collaborative implementation approach involving some CEA 

staff, especially during Cycles 6 and Cycle 7. However, any assessment of CBE capacity at the district 

level proves that the GES has a comparative capacity advantage in CBE implementation. It is within this 

context that the recommended Twinning Approach in the CBE Transition Plan, where both GES and CEA 

work symbiotically to make use of cross-learning and experience sharing is critical for a successful CBE 
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led by the CEA. This will ensure history, the lessons, positive culture of relationships with NSAs/ CSOs 

etc., is not missing but imbibed by the CEA. The District Education Oversight committee (DEOC) will be 

instrumental in this oversight and coordination process. 

 

Unfortunately, there are indications at the national level that the GES’ leadership has developed inertia 

in this very useful process. Similarly, key informants at the regional level seem to be oblivious of any 

such transitional collaboration between GES and CEA. The various DEOCs in CBE districts have a key role 

in facilitating the CBE transition process and its oversight at the district level. At the national level, the 

leadership of the MoE, through the CBE Steering Committee is needed to remobilise the leadership of 

the GES at all levels to participate actively in the transition process.  

 

3.4.2. CEA staffing  

 

Workforce progression is critical for a motivated staff. When staff are promoted, it encourages them to 

work harder and achieve new levels of excellence so that they can increase their value to the 

organisation. Every civil servant aspires for promotion not only because of a higher salary but also with 

the objective of occupying superior posts and positions. A proper promotion policy undoubtedly is a 

necessary incentive for civil servants. 

 

There are workforce progression issues at CEA that require attention to position it well in the delivery 

of its new mandate. Many staff have been working for up to twenty (20) years in the same position, even 

though they are competent and performing. Although this may be partly due to some staff who were 

recruited outside of the Public Service Commission into the NFED, there are others who were recruited 

through the proper procedure yet have experienced stagnation in career progression.  

 

The ongoing processes to formalise the recruitment of some exiting CEA staff through the Public Service 

Commission (PSC) is in the right direction. However, strategically, it is very important for the 

formalisation of recruitments to be done within the context of a staff rationalisation exercise in line with 

the new CEA mandate. It is important for the sequencing of activities to achieve coherence and avoid 

the situation where staff who are surplus to post-rationalisation workforce requirements are formalised 

through the PSC only to be determined unsuitable. Again, a legislative instrument would have provided 

the guidelines for approaching such transitional matters, as appreciated in section 40 of the CEA Act, 

2020 (Act 1055). 

 

3.4.3. CBE facilitator deployment 

 

One of the success factors for the CBE programme is facilitator commitment and communal ownership 

of the programme. The CBE policy relies on the recruitment of volunteers to be posted to facilitate in 

CBE communities. The CBE policy makes specific mention of the National Builders Corps (NABCO), NSS 

Personnel and Youth Employment Agency (YEA) volunteers. Key informants are of the view that, this is 

not sustainable, as programmes like NABCO and YEA are time bound, with NABCO just ending. While 

the NSS option appears more sustainable, there will be challenges in deploying NSS personnel with the 

right indigenous language proficiency to facilitate in CBE communities, the willingness to accept 

postings into such deprived communities, and the regular annual attrition as new NSS personnel are 

posted each year, requiring the annual recruitment and training of new facilitators which is not cost 

efficient. The emphasis on willingness is key, as it has a bearing on commitment.  

 

Under the NSS, persons are deployed in September to undertake a one-year mandatory service ending 

in July the next year, with August being a leave month. The CBE policy schedules to recruit facilitators 

in August, which is prior to the NSS personnel deployment date. A synergy of both cycles is critical to 

ensure a smooth collaboration and CBE rollout in accordance with the policy’s timelines. 
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The NSS and the National Teaching Council (NTC) are currently working to roll out a programme that 

will allow NSS persons posted to the classrooms without teaching certificates but who are willing to 

teach after their service to obtain professional teaching certificates. Upon completion of the one-year 

online professional teacher training programme, the service persons will be issued with postgraduate 

certificates in education and registered for the teacher licensure examination to become professional 

teachers, after which they will be considered for employment by the GES.  

 

In the short-term, it is vital for the CEA to engage the NSS on the possibility of a customised deployment 

for CBE facilitators in line with the August-June CBE cycle timeline, while factoring the specific language 

requirement in the selection and deployment process to achieve relevance. In the medium to long term, 

the CEA should engage the NTC and NSS to roll-out a similar customised, on-the-job professional CBE 

facilitators programme, with CEA absorbing the facilitators once certified by the NTC. This will enhance 

the retention of CBE facilitators and support programme sustainability. More avenues for locally 

community-based facilitators to enter the teacher training arena will need to be fully explored since the 

evidence points to the need for CBE facilitators to be coming from and based in the communities where 

language is not a factor. 

 

3.4.4. CEA Strategic Plan 

 

There is an ongoing process by CEA and stakeholders to develop a strategic plan for the CEA. The 

strategic plan is a hybrid one which fuses both institutional and programme strategies. The Plan is also 

being costed to inform the financial projections and requirements of the CEA for the delivery of 

complementary education in the medium term. Ideally, the strategic plan should have been informed 

by the ESMTDP 2022-2025 of the MoE. However, this is happening at a time the ESMTDP 2022-2025 is 

still being developed by the MoE, making it necessary for the finalisation of the strategic plan to be 

delayed until the ESMTDP 2022-2025 is finalised. It is expected that the newly constituted board of the 

CEA will provide the necessary leadership in ensuring synergy between the CEA’s strategic plan and the 

ESMTDP 2022-2025. 

 

3.5. Budget and finance 

 

The delivery of CBE has since 2012 been financed by development partners, especially FCDO. As part of 

the sustainability arrangements, GoG is expected to assume full leadership of the funding of the CEA 

and CBE implementation. Two years after the passage and adoption of the CEA law and CBE policy, 

there has been very little in terms of GoG financing for CBE implementation, in spite of the commitment 

made by the GoG to commit 1% of the basic education budget to funding CBE programmes.  

 

Within the budgetary framework of the MoE, programme activities are funded from agencies’ goods 

and services budget lines. This means, the CEA should be receiving a goods and services budgetary 

allocation equivalent to the tune of 1% of the basic education budget. An analysis of the CEA’s 

budgetary allocation for 2021 and 2022, per Error! Reference source not found., reveals that, 0.02% 

and 0.06% of the basic education budget was allocated for programme implementation at the CEA, 

indicating very little progress in meeting the CBE policy’s financing benchmark. 

 

Table 1: Analysis of CBE budget allocation 

Budgetary Allocation 2021 2022 

Total Basic Education  4,841,618, 506 3,969,440, 849 

CEA Goods and Services  1,300,000 2,680,000 

%  0.02 0.06 

Source: Author’s computation from the Appropriation Bill, 2021 and 2022 
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It is also observed that the CEA’s budget continues to be dominated by salary and personnel related 

expenses i.e., compensation, in a manner inconsistent with the general budgetary structure of the MoE 

and its agencies, thereby further constricting fund availability for CBE programme implementation. In 

2022 for instance, while a total of GHC 17.7 billion was allocated to the education sector, out of which 

67% went into compensation23, with about 20% going into goods and services, about 95% of the CEA’s 

budget went into compensation. 

 

A further review of the 2020-2022 NFED/CEA budgetary allocation within the Medium-Term Expenditure 

Framework of the MoE indicates that between 95% and 98% of CEA’s budget is spent on salaries and 

related expenses, leaving very little (2-4%) for programme implementation usually financed by the good 

and services budget line, as depicted in Error! Reference source not found..  

 

 

 

 

 

Table 2: NFED/CEA budget analysis (2020-2022) 

Item 2020 2021 2022 

Compensation  49,397,398 49,088,878 58,085,068 

Goods and services 1,000,000 1,300,000 2,680,000 

Non-Financial Assets - - - 

Total 50,397,098 50,388,878 60,765,068 

% Goods and Services 1.98% 2.57% 4.41% 

% Compensation  98.02% 97.43% 95.59 % 

Source: Author’s computation from MOE’s Programme Based Budget Estimates 2020-2022 

 

While the 2021 (2.57%) and 2022 (4.41%) percentage allocations to goods and services represent a 

marginal improvement in the percentage allocation for programme implementation, it is very far from 

the sector average of 20%. With the CEA planning to begin implementing the next CBE Cycle in 2023, it 

is important for budgetary allocations to reflect not only CEA’s programme plan for Cycle 8 but also be 

released on time to enable implementation according to the CBE schedule.  

 

Other funding alternatives exist, albeit highly competitive and unreliable. The GETFund is a major non-

budgetary source of financing education in Ghana. However, due to Government’s decision to cap the 

Fund at 25% through the Earmarked Funds Capping and Realignment Law introduced in 2017, and a 

subsequent partial securitisation of GETFund’s expected revenues to finance education infrastructure, 

the Fund continues to be in arrears. In 2021 for instance, only 49% of the allocated funds were 

disbursed24.  

 

The Ghana Education Outcomes Fund (GEOF) which is one of the funding mechanisms in which 

government is committing US$ 4.5 million as counterpart funding has struggled to take off by delaying 

for a year, contrary to its initial schedule. With the procurement process for the GEOF far advanced, it is 

expected that NSAs will commence implementation of CBE before the end of 2022. The MoE must 

ensure programmatic funding is budgeted for the CEA in the Medium-Term Expenditure Framework for 

2022-2025, and specifically, for implementing the envisioned Cycle 8 in 2023.  

 

 

 

 

 
23 MoE (2020-2022). Programme-Based Budget Estimates.  
24 Parliament of Ghana (2022): Proposed formula for the distribution of GETFund for the year 2022  
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4. CONCLUSIONS AND RECOMMENDATIONS 

 

4.1. Conclusions 

 

The OOSC phenomenon poses a threat to Ghana’s attainment of universal basic enrolment and 

completion by 2030, as targeted in the ESP 2018-2030 and the SDG 4. At the current rate of over 400,000 

children being out of school, preventive and remedial interventions are needed to reduce the OOSR, 

especially in rural areas where majority of OOSC reside.  

 

The major preventive measure is to increase investments in basic education infrastructure, teachers and 

TLRs to enhance access to basic education by underserved communities, thereby reducing the 

phenomenon of OOSC. Yet, evidence on the teacher deployment challenges in rural deprived areas 

suggests that a more targeted strategy is needed focussed on community volunteer teachers groomed 

through the CBE programme is a more cost-effective option25. 

  

The government’s CBE programme has demonstrated enormous evidence of impact by enrolling OOSC 

into the mainstream formal basic education system, with 90% completion and transition since its 

introduction in the mid 1990’s. After over a decade of donor/NSA-led funding and implementation, the 

decision by the MoE to adopt the CBE model is indicative of government’s commitment to curb the 

OOSC phenomenon and ensure every child has access to basic education. 

 

This commitment is actualised through the development and adoption of a CBE policy and the 

enactment of a CEA Law establishing the CEA to oversee the management and implementation of 

complementary education, including CBE in Ghana. This is backed with a policy pledge of committing 

1% of the basic education budget to CBE while exploring other private sector and NSA partnerships to 

fund CBE. 

 

Government has since committed US$ 4.5 million for financing CBE through the GEOF, which is starting 

take-off after a one-year delay. The CBE budgetary allocation benchmark remains unmet. In the 2022 

education sector budget for instance, only 0.06% of the basic education budget was allocated for 

programme implementation to the CEA, compared to the 1% policy budgetary allocation benchmark. 

 

CBE programme indicators and targets are not captured in both the long- and medium-term strategy 

documents and the M&E framework of the MoE, including the EMIS data system of the MoE making it 

difficult to undertake evidence-based planning, budgeting, and coordination of CBE. In addition, there 

is a slow-paced CBE transition process from GES to CEA occasioned by inertia of the former which 

requires some change management and policy level leadership to progress. 

 

There are policy, legal and institutional gaps that require priority attention of the government in order 

to position the CEA to effectively deliver on its complementary education mandate. These include the 

need for a legislative instrument, and the review of the CBE policy into a Complementary Education 

Policy to appreciate the full dimensions of Complementary Education as provided in the CEA Law. Others 

include, integrating CBE indicators into the planning, budgeting, monitoring, and evaluation systems of 

the MoE while strengthening the human resource capacity of the CEA to deliver on its mandate. The 

CBE transition process between GES and CEA also requires a catalyst. 

 

4.2. Recommendations 

 

 
25 Associates for Change (2021) Cost Efficient options for Basic education in Ghana—a look at the complementary basic 

education programme (www.associatesforchange.org) 

http://www.associates/
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The following policy, legal and institutional recommendations are made to reduce the phenomenon of 

OOSC and improve the effective implementation of the Ghana CBE programme.  

1. To sustainably reduce the high OOSR in rural areas, the government must increase investment in 

rural basic education, more specifically, by establishing basic schools in deprived communities, and 

implement interventions to promote the right-aged enrolment and differentiated learning for 

learners lagging academically. 

2. To complement investments in basic education infrastructure in underserved communities, the 

government must prioritise sustainable livelihood and poverty reduction interventions along with 

social protection targeting, while expanding functional literacy programmes to enhance parents' 

and community appreciation of and participation in education development.  

3. The MoE must support the CEA to undertake a staff rationalisation exercise to determine the 

staffing needs in response to their new mandate. This should be accompanied with a recruitment 

plan to bridge identified staffing gaps and a capacity building plan to provide continuous capacity 

enhancement interventions to enable the CEA staff deliver on their CBE mandate. 

4. To sustain CBE transition and completion, there is the need for a holistic improvement in the 

delivery of education resources, backed by a policy to improve infrastructure, teachers and TLR 

supply in schools that receive CBE graduates, including TVIs. Proposals by CSOs to ensure all CBE 

receiving basic schools have school feeding programmes must be considered.  

5. On the legal framework, the MoE must engage the Attorney General and parliament to draft and 

finalise a legislative instrument to intermediate between the law and policy, and guide in their 

implementation. It is further recommended that the legislative instrument’s adoption must precede 

the revision of the CBE policy into a Complementary Education policy to ensure coherence between 

the policy and the legislative instrument and avoid another short-term policy review.  

6. To promote multi-stakeholder ownership, the CBE policy must be reviewed and situated within a 

broader Complementary Education Policy. The process must be inclusive, with the full participation 

of stakeholders including CTVET, NSS, NTC, the leadership of the GES at the national and regional 

levels, among others. To achieve this, the CBE Steering Committee must lead. 

7. The CBE policy review must expand the age of enrolment into CBE from the current 8-14 years to 

4-16 years. This will ensure basic school aged children who live in underserved communities 

without schools can have the opportunity of enrolling in a CBE programme before they become 

over-aged. 

8. In reviewing the CBE policy into a Complementary Education Policy, the MoE must incorporate a 

framework for operationalizing CBE transitions into other lifelong learning destinations, including 

TVET.  

9. The voluntary facilitator concept in the CEA policy is not sustainable and should be reviewed to 

pave way for the adoption of a sustainable facilitator recruitment and deployment scheme not built 

on voluntarism but rather, continuous professional development leading to formal certification by 

the NTC. The leadership of the CEA must collaborate with the NTC and NSS to develop a strategy 

like the one about to be rolled out between the NSS, GES and the NTC. This will require increased 

funding for the CEA’s compensation budget.  

10. The MoE must review and incorporate complementary basic education indicators and targets in 

the Education Strategic Plan and the Medium-Term Plan for 2022-2025, while amending the 

current EMIS indicators to include complementary basic education indicators being developed as 
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part of the monitoring, evaluation accountability and learning system of the CEA. This requires a 

careful sequencing and synergy of on-going activities for planning, budgeting, monitoring and 

evaluation of the MoE and the CEA.  

11. To operationalise the skills training pathway for CBE graduates, the CEA must collaborate with 

CTVET and the Ghana TVET Service to develop CBT programmes leading to the award of Certificate 

A in TVIs located in CBE districts under the free TVET programme. The CEA should continue to 

dialogue with the GEOF in its implementation in order to play a key role. 

12. The MoE must revise the current Medium Term Expenditure Framework for 2022-2025 to include 

a budgetary allocation higher than one percent of the basic education budget benchmarked in the 

CBE policy. This is due to the expanded scope of CBE in the CEA Act and the resources required to 

deliver same. 

13. The MoE must re-mobilise and orient stakeholders, especially the GES leadership and District 

Education Oversight Committees in CBE districts to buy into the CBE transition plan and support 

the CEA in leading the implementation and administration of complementary basic education, 

including CBE in Ghana. 
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