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[ABS]This article evaluates the stakeholder consultation process that was undertaken to support
decision-making for the new sanitation authority to be established in Ghana. This initiative of
creating a specialized authority — currently referred to as the ‘National Sanitation Authority’ (NSA) —
emerges from the need to restructure the sector in Ghana, like in many other countries worldwide.
From the learning of this study we seek to inform research and practice around the design of
stakeholder consultation methods in institutional restructuration contexts. The consultation process
gathered views on different aspects of the NSA, including its functions, the administrative level(s) at
which it should operate, and its financing. A stakeholder analysis, a series of workshops, and key
informant interviews were conducted. A tool was developed to track representativeness of
participants involved in the process. Principles of stakeholder engagement developed by the
Organisation for Economic Co-operation and Development informed the methodology. This
consultation process highlighted the challenges of undertaking sector restructuration where
responsibilities are shared between many entities, and with varying levels of interest in the planned
reforms. Divergent opinions emerged on the proposed functions of the NSA, some of which
represent direct conflicts of interest: for example, setting regulations, developing infrastructure, and
financing. Key lessons from the consultation include the need for efficiency when targeting
informants through rapid identification of key stakeholders. However, this must be balanced with
inclusivity and representativeness, which require continuous tracking of who participates, paired
with flexibility to maximize potential for reaching consensus that enables the strengthening of the
sanitation sector.

[KEY]Keywords: institutional change, sanitation, consultation, stakeholder engagement, Ghana
[A]Objectives and Ghana context

[B]Consulting stakeholders during institutional change

STAKEHOLDER ENGAGEMENT IS THE PROCESS of bringing together stakeholders, defined as individuals or
groups of individuals who are likely to affect or be affected by an intervention, either negatively or
positively. It does so in order to align their views and to look for shared and/or mutually compatible
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interests (Rietbergen-McCracken and Narayan, 1998; Watt, 2008). By giving the opportunity to those
consulted to influence decisions, stakeholder engagement is theoretically recognized as a
characteristic of inclusive governance (OECD, 2015). Stakeholder consultation is a type of stakeholder
engagement that serves the purpose of moving beyond simple communication. It also recognizes the
opportunity of making stakeholders supportive of the proposed change if their concerns are voiced
and addressed at relevant stages of the decision-making process.

In a context of institutional change, a consultation would seek to reach out to stakeholders whose
experience-sharing can provide valuable inputs to improve programmes, policies, and service delivery.
It can also be a means of improving relationships within and between various governance levels, both
as a process by bringing individuals or groups of individuals together during discussions, and as an
outcome if the institutional change seeks to modify or build on particular dynamics that occur within
the existing institutional framework. Nonetheless, while stakeholders can play a significant role in
supporting a change during a decision-making process, they can also attempt to block it or divert it by
opposing efforts in order to serve their own aims (OECD, 2015).

This article presents and evaluates the methodology which was designed and applied for stakeholder
consultation in the context of Ghana’s restructuration of its sanitation sector. It seeks to contribute to
the literature on stakeholder engagement, and particularly those which focus on consultation
processes with governmental institutions (e.g. Rowe and Frewer, 2004; IFC, 2007; NICE, 2012;
Department of Public Expenditure and Reform, 2016). It does so in recognition that only a small
number of studies have proposed guidelines for the water, sanitation, and hygiene (WASH) sector, or
such literature would tend to focus on water (see for example Esogbue and Ahipo, 1982; Seppila,
2002; Akhmouch and Clavreul, 2016), and rarely in an institutional restructuration context.

As such, the present paper seeks to initiate discussions among both academics and practitioners
developing consultation methods for institutional change in the sanitation sector. Ultimately, our goal
is to inform decision-making in similar country contexts where a national sanitation authority could
be planned for establishment in the future.

[B]The need to restructure Ghana’s sanitation sector

Institutional arrangements, regulations, policies, and bylaws are some of the factors that determine
the enabling environment which influences the governance of sanitation services. In Ghana, the
sanitation sector is characterized by a complex legal, policy, and strategy framework. Numerous
institutions currently work in sanitation in Ghana, with mandates split across different governmental
bodies. Box 1 provides an overview of the current institutional structure, while a more comprehensive
mapping was undertaken as part of the consultation process (presented in the section headed
‘Mapping actors, governance structures, and relationships’, below). Several national development
plans, such as the 2018-2021 Medium-Term Development Plan and the 2018-2057 Long-Term
National Development Plan, include strategies for sanitation. Nevertheless, the country’s sanitation
frameworks are yet to be fully implemented, and this is reflected in current gaps in sanitation services.

[CAP]Box 1 Overview of stakeholders involved in sanitation in Ghana

The Ministry of Sanitation and Water Resources (MSWR) formulates and develops policy guidelines,
strategies, and standards through the Environmental Health and Sanitation Directorate (EHSD) and
the Community Water and Sanitation Agency (CWSA). Regulatory functions are shared between the
National Development Planning Commission (NDPC), EHSD, the Environmental Protection Agency
(EPA) under the oversight of the Ministry of Environment, Science, Technology and Innovation
(MESTI), and the Metropolitan, Municipal and District Assemblies (MMDAs) (who operate under the
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Ministry of Local Government and Rural Development, MLGRD). Within the MLGRD, the Office of the
Head of Local Government Service (OHLGS) is responsible for ensuring local authorities are staffed
with qualified personnel and for providing the capacity building required to deliver their mandates.

There are 16 regions and 260 districts in Ghana in 2019. MMDAs are the decentralized entities
responsible for the implementation of national sanitation strategies and policies. Most MMDAs have
Environmental Health Sanitation Units (EHSUs) that, among others, conduct monitoring activities.
Some MMDAs have undertaken the role of service providers themselves, although the institutional
policies state that services should be delegated to private operators. Many MMDAs involved in service
provision deal with the construction and management of public toilets. Some MMDAs provide
emptying, transport, and treatment services where treatment facilities are available, as in Accra and
Kumasi, although this is rare.

The international development community (donors and international NGOs) is largely active in
Ghana’s sanitation sector. NGOs involved in WASH have formed a member organization, the Coalition
of NGOs in Water and Sanitation (CONIWAS). CONIWAS has nearly 100 members. In line with Ghana’s
national policy for public—private partnerships (adopted in 2011), programmes have given prominence
to private sector participation. Donor funding for urban sanitation has increased in recent years but is
likely to decrease since Ghana is now considered to be a lower middle-income country according to
the World Bank classification.

The private sector, including artisans, masons, private toilet emptiers or public toilet managers, play
an important role in local level sanitation, reflecting the increasing participation of the private sector
in sanitation service provision. However, this remains limited due to poor engagement and support
from governmental institutions and the delivery of sanitation services remains limited on the ground,
particularly in low-income areas. For example, there are over 100 privately operated vacuum trucks
registered with Accra and Kumasi Municipal Assemblies, but services are not reaching the poor as
trucks can rarely access dense low-income areas.

Ghana failed to achieve its Millennium Development Goal (MDG) target, with only 14 per cent
improved sanitation coverage and about 19 per cent of the population still defecating in the open. In
2015, it was estimated that 73 per cent of the urban population was relying on shared sanitation
facilities (compound and public toilets). Open defecation was practised by 8 per cent of urban dwellers
and only 19 per cent had household facilities (WHO/UNICEF, 2017). Only three cities have a sewerage
network: Accra, Kumasi, and Tema. Faecal sludge management (FSM) services are developing, but
treatment services remain inadequate (Murray and Drechsel, 2011).

Ghana loses approximately GHE420 m due to poor sanitation each year (equivalent to about US$290
m in 2012) (WSP, 2012). In 2014, the country committed to allocate 0.5 per cent of its GDP per annum
in public funds to sanitation, which corresponds to the equivalent of at least $150 m per annum.
Domestic public expenditure (excluding household) would have amounted to only GH¢49 m ($11.3 m)
in 2014 according to some estimations made with the TrackFin finance tracker developed by the World
Health Organization (WHO) (Esseku, 2016; Mansour and Esseku, 2017). Therefore, despite the
existence of multiple public authorities dedicated to sanitation, the inefficiency of regulatory systems,
the weak sanitation market, and the poor investment and co-ordination of existing funds have formed
barriers to sector improvement.

The current government that was formed in 2017 and inaugurated the Ministry of Sanitation and
Water Resources (MSWR) has initiated an investigation process to establish a national entity
dedicated to sanitation. This entity is currently referred to as the National Sanitation Authority (the
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NSA) and would help to enact strategic prioritization of sanitation issues in the country. It seeks to
address the fragmentation of responsibilities in the sector by bridging the current institutional divide,
giving more concentrated attention to sanitation, and improving the activation of policies and
strategies on the ground, where low access to safely managed and equitable sanitation services by
the population remains a predominant issue.

Other countries including Burkina Faso, Senegal, and Cote d’Ivoire have a national entity dedicated to
sanitation. Some of these have been established as asset holders and service providers, and stimulated
strong progress in urban sanitation where it was most needed. In Ghana, the rationale behind the
establishment of a new entity relates to the failure of the sanitation sector to tackle issues from the
national through to the grassroots levels, principally in relation to policy and strategy implementation.
A single governmental body dedicated to sanitation is also considered as a way to resolve issues
related to duplication and lack of co-ordination among actors and poorly defined legal instruments
governing sanitation-related issues. Various models have therefore started to be explored by the
Government of Ghana regarding the possible status of the NSA, its functions, and its position within
the existing institutional framework.

[A]Methodology

The MSWR of Ghana invited consultants to aid decision-making around the establishment of the new
institutional entity dedicated to sanitation. A two-partner consortium was formed and is composed of
WASH researchers and policy translation experts. The consultation process was designed and
managed by this team of which several members are the authors of the present article.

[B]Framework

In the context of Ghana where sanitation responsibilities are fragmented among various entities at
multiple governance levels, understanding, assessing, and integrating the range of needs and priorities
(i.e. the stakes) of all stakeholders can be a significant challenge. Therefore, the design methodology
has focused on balancing inclusivity with efficiency in order to reach a maximum of key groups using
the resources and time available to the team.

Building on this purpose, the project’s methodology follows the principles on stakeholder engagement
of the Organisation for Economic Co-operation and Development (OECD, 2015). Although they focus
on the water sector, the policy guidelines of which these principles are part were identified as the
most relevant literature to inform the present methodology. It recognizes that all levels of governance
have a role to play in establishing an enabling environment for impactful stakeholder engagement.
The OECD’s set of principles results from comprehensive and detailed work conducted specifically on
stakeholder engagement. It was built on empirical data collected from 69 case studies and 215
individuals.

As represented in Table 1, the OECD argues that stakeholder engagement must include six important
conditions. Equity enhances the need for engagement opportunities that ensure diverse ideas and
opinions are taken into account and are representative of the stakeholder group. Transparency
encourages openness about the process of identifying stakeholders, engaging with them, and clearly
communicating the goals pursued through the engagement process. Accountability in principle 2
emphasizes the fact that the ideas shared by the stakeholders consulted are actually taken into
account. This ensures the legitimacy of decision-making processes and their outcomes. On capacity
and information, the guide highlights the need to secure the necessary resources to set up and sustain
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appropriate communication channels, whether this is through the creation of an online platform or
the organization of a meeting.

On efficiency and effectiveness (the first one referring to the ratio of productivity to effort, and the
second one referring to the degree of success in achieving the result pursued), Principle 4 in the OECD
guidelines points out that lack of time may be the most common constraint of engagement processes.
This is because the engagement process requires time to develop, to be revisited if necessary, while
time is also required to build trust with the participants. Principle 5 calls for a process that is aligned
coherently and holistically with the existing structure which is engaged with. This means considering
place-based needs, as well as adapting to contextual daily practices, professional skills, and the
decision-making culture. Finally, adaptiveness also seeks flexibility in the engagement process in order
to adapt to changing circumstances, learn from failure, and therefore bounce back accordingly.

[CAP]Table 1 Principles for stakeholder engagement in water governance

Inclusiveness and equity Principle 1: Map all stakeholders who have a stake in the outcome or that
are likely to be affected, as well as their responsibility, core motivations,
and interactions

Clarity of goals, transparency, Principle 2: Define the ultimate line of decision-making, the objectives of

and accountability stakeholder engagement, and the expected use of inputs

Capacity and information Principle 3: Allocate proper financial and human resources and share
needed information for result-oriented stakeholder engagement

Efficiency and effectiveness Principle 4: Regularly assess the process and outcomes of stakeholder
engagement to learn, adjust, and improve accordingly

Institutionalization, structuring, Principle 5: Embed engagement processes in clear legal and policy

and integration frameworks, organizational structures/principles, and responsible
authorities
Adaptiveness Principle 6: Customize the type and level of engagement as needed and

keep the process flexible to changing circumstances

[S]Source: OECD, 2015
[B]Methods

The set of methods and tools was designed in a way that follows the six OECD principles. The
consultation involved engagement with formal institutions, and mostly with governmental bodies and
NGOs. Discussions on the development of the NSA were only at an early stage, so consultation with
these groups was a priority. However, this recognized that achievement towards the principle of
inclusiveness and equity could already be limited.

[ClStakeholder mapping. Stakeholder mapping is the practice of representing who is responsible for
what and at which level. Undertaken at the initial stage of a consultation process, it can help pre-
identify redundancies and gaps in institutional frameworks that affect policy coherence and sector
performance. It also helps in the analysis of interactions between actors at different governance
levels. Different types of mapping can be conducted. For this project, two types of mapping were
done. Institutional mapping by governance level was first undertaken. Stakeholders were then
mapped according to their functions (policy-making, regulation, etc.) (Aligica, 2006; Medilanski et al.,
2007; Walker et al., 2008).

[Clinterest-influence matrix. Also part of stakeholder analysis methods, interest-influence matrices are
other types of maps that can help represent power dynamics in an existing structure. They help
identify stakeholders with a high level of influence and impact. They also help identify what actors are
typically excluded from decision-making and planning, and whose engagement should therefore be
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actively sought in the consultation. They complement the other maps that show dynamics in the
Ghanaian sanitation sector based on policies, with a map that shows dynamics based on perceptions.
For this project, the mapping (see Figure 2) was conducted by the Ghana-based part of the team which
conducted the consultation, based on their knowledge of the sector (Newcombe, 2003; Polonsky and
Scott, 2005).

[ClWorkshops. Workshops may be designed in multiple ways in a consultation, depending on the
objectives sought. In the case of this consultation, they served the dual purpose of increasing
awareness around the range of possible options regarding the NSA’s establishment, and triggering
group discussions that would explore its scope further and ultimately reach consensus. Two
workshops were conducted to brainstorm on the need for a new institutional entity dedicated to
sanitation, to present and discuss various international institutional sanitation models, to identify
participants’ expectations regarding the new entity, and for the research team to present final results
(Rietbergen-McCracken and Narayan, 1998; Gregory et al., 2003; Yang et al., 2011).

[ClTracking tool for gap analysis in participation. In general terms, this gap analysis seeks to identify
potential inconsistencies between objectives as set at the beginning of a consultation, and what is
actually being conducted during the process. For this consultation, a simple tracking tool was used to
keep a record of participants and their level of engagement in the consultation. The tracker listed
names and profiles of participating organizations. This was then cross-compared with the list of
stakeholders identified during the stakeholder analysis. This was developed for multiple purposes,
including to ensure stakeholders from each sanitation governance level had participated in the
workshops. This comparison was conducted throughout the entire consultation as it progressed (Rowe
and Frewer, 2004; OECD, 2015).

[Clinterviews. A series of interviews was designed when several stages of the consultation had already
been completed in order to explore certain aspects of the NSA discussions more deeply and engage
further with particular stakeholders including the MSWR. They sought to triangulate information and
to include additional views regarding the establishment of the NSA for potential alignment with views
and opinions already collected during the workshops. These interviews aimed to reach some
stakeholders who did not attend the workshops, including several MMDAs who had been identified
as important stakeholders for the consultation (IFC, 2007; Yang et al., 2011).

[A]Consultation process and results
[BIMapping actors, governance structures, and relationships

The stakeholder mapping exercise consisted of representing Ghana’s institutional landscape in the
post-2016 general election context, which included the creation of the MSWR, under which the NSA
is planned to function. It has focused on actors who play a role in sanitation, and particularly
attempted to detail those who would potentially have direct interactions with the NSA. This exercise
was supported by first-hand knowledge as well as desk-based research, including policy analysis.

Mapping according to governance level is represented in Figure 1. It considered national, district, local,
and international levels. It was decided that the regional level would not be represented because it
currently largely operates as a conduit from the national through to the local level. The map
emphasizes the prominence of actors involved in or affected by the sanitation sector in Ghana, and
the associated complex structure of interactions among them.

[CAP]Figure 1 Stakeholders of Ghana’s sanitation sector concerned with the establishment of the
NSA, by governance level
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[S]Source: authors

Table 2 shows key stakeholders by function in the sector, considering the latest changes following the
adoption of recent reforms. This highlighted additional gaps, overlaps, and duplication of
responsibilities.

[CAP]Table 2 Key actors intervening in Ghana's sanitation sector by institutional function

District and local level National level
Planning MMDAs NDPC
Policy-making MMDAs MSWR (EHSD, CWSA)
Implementation MMDAs MSWR (EHSD, CWSA)
Service provision MMDAs  NGOs Private -
and operators
CBOs
Monitoring and MMDAs (EHSUs) NDPC EHSD EPA MESTI
regulation (MSWR)
Training and NGOs and CBOs MLGRD OHLGS Universities and
technical assistance (OHLGS) and development
MSWR partners
Asset management MMDAs -
Financing MMDAs NGOs MoF MoE MoH EHSD NGOs
(Ms
WR)

[NOTE]Note: at the regional level, most stakeholders engage in monitoring and evaluation at the
district and local levels.

[S]Source: based on Mansour and Esseku, 2017

Both mapping exercises (Figure 1 and Table 2) highlighted the importance of the institutional role of
the MMDAs at the local level and the way they link to other institutions and organizations, particularly
the MSWR and MLGRD at national level. However, the level of detail chosen for these types of
mapping is context-dependent, and is defined according to the scope of the exercise. For example,
while the governance-level map focuses on national entities, the Environmental Health Sanitation
Units (EHSUs) were added because of their central role in enforcing regulations and in promoting
sanitation activities which is highly relevant in the context of the NSA. Yet, the choice was made not
to detail all of the MMDASs’ sub-entities, including committees that operate under their authority such
as the works sub-committees whose function covers sanitation infrastructure at a minimum level
(Friedrich-Ebert-Stiftung Ghana, 2016).

The stakeholder analysis also helped with the identification of governance gaps and inconsistencies
across stakeholders’ responsibilities at multiple levels. The private sector (including small and
medium-sized enterprises) remains an important actor, including for service delivery on the ground.
However, it has limited institutional responsibilities despite policies encouraging MMDAs to delegate
service provision. Artisans, masons, and vacuum track operators play key roles in service provision,
but the current legal and regulatory framework does not yet provide them with a contractual
environment that is favourable enough to their integration in the institutional landscape.

Besides, research conducted to undertake the mapping helped identify potential conflicts among
institutions and organizations. The international community has been recognized as playing an
influential role, for example since an important part of financing in sanitation comes from donor
funding. However, this has helped to highlight that donors are sometimes testing multiple and
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sometimes conflicting approaches, for example in relation to investment models or capacity-building
strategies implemented with different actors at different levels.

On the consultation process itself, the stakeholder maps have also helped monitor the actors and
groups of actors who have been engaged with. The categorization of stakeholders by governance level
was re-used to design the tracking tool used for gap analysis to answer questions such as ‘what
organization was consulted?” And ‘what governance level does it represent?’

[Blinterest-influence analysis

The interest-influence analysis sought to complement the stakeholder mapping by representing
dynamics and power relations in Ghana’s sanitation sector (Figure 2). It was conducted by Maple
Consult, the Ghanaian-based partners of this consultation project, independently from the rest of the
consulting team. The mapping responded to the question ‘What are the organization/institutions and
their level of influence and interest in the establishment of the NSA?" A scoring system from 1 to 5
(where 1 is low and 5 is high) was used for this purpose as represented in Figure 2. The figure shows
the range of medium-to-high influence organizations invited to participate in the consultation.

Several stakeholders that were not identified during the stakeholder mapping were considered for the
interest/influence matrix. This includes the State Enterprises Commission and the Public Services
Commission which has to recognition of the need for an authority to be established before the
government can lend support to it especially with regard to human resources. Although indirectly
represented through CONIWAS, international organizations such as UNICEF were indicated in the
matrix as one of the key funding organizations for the sanitation sector in Ghana. The Ministry of
Gender, Children and Social Protection, Ghana Water Company Ltd, and Land-Use & Spatial Planning
Authority were other relevant organizations included in the interest-influence mapping.

Differences between this mapping process and the previous ones presented above are important to
highlight differences between roles and functions as defined in policies and frameworks with actual
power executed on the ground. They also emphasize the way perceptions that vary across those
conducting stakeholder mapping exercises may significantly affect results. For instance, WSUP’s
influence and impact regarding the establishment of the NSA was highlighted here because of its
advocacy role, although it was not specifically represented on the stakeholder maps. In contrast,
government entities such as EHSD were considered as having a central role in the sector in both
stakeholder maps, but are not represented in the matrix.

[CAP]Figure 2 Stakeholder analysis on interest in and influence on NSA establishment according to
Maple Konsult]

[B]Workshops

An inception meeting was first organized with MSWR representatives. This meeting served the dual
purpose of presenting the consultation process and its modalities to the MSWR, as well as MSWR
sharing its views on the opportunities of and the barriers to the NSA’s establishment. The latter helped
establish the scope of discussions undertaken during the further steps of the consultation.

The workshops centred discussions on the role of the NSA within the existing institutional structure,
and particularly 1) the rationale for the NSA’s establishment; 2) opinions on the focus and scope of
the NSA; 3) levels of operations; 4) interactions with other key stakeholders; 5) funding; and 6) staffing.
The first workshop focused on discussing existing international institutional models of sanitation
sectors, and to reflect on what that meant for the Ghana context. Models of six countries (Burkina
Faso, India, Senegal, Kenya, Zambia, and Uganda) were presented for discussions and increasing
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awareness around advantages and disadvantages of these. The second workshop focused on
discussing specific functions and roles of the NSA in Ghana.

The first workshop was attended by 21 stakeholders from 19 organizations. Of the 21, there were six
participants from governmental departments/ministries, two from the private sector, and the
remainder from non-governmental/donor agencies; 16 participants were male and five were female.
The second workshop was attended by 44 participants from 18 organizations. Eight participants
attended both workshops.

Participants in the first workshop took part in a ranking exercise focused on the NSA’s functions. The
first ranking exercise required participants to rank from 0 to 5 each of the 14 functions proposed (0
being attributed to functions that should not be fulfilled by the NSA, and 5 being attributed by those
who felt NSA should undertake them). Results in Figure 3 show a stronger preference for ‘monitoring’
and ‘setting standards’. ‘Service provision’ and ‘project implementation’ received the lowest score as
most participants viewed this function to be outside the NSA’s scope. Figure 4 represents the number
of participants who attributed 5 to each function, showing that 16 out of 21 participants attributed a
score of 5 to ‘monitoring’.

[CAP]Figure 3 Average of scores attributed by workshop participants to each function proposed for
the NSA

[CAP]Figure 4 Number of participants attributing a score of 5 to each category (5 = the NSA to take
on the identified role)

[BIGap analysis and extended consultation

A simple consultation tracking tool was developed to keep record of participants (including the
organization they represented and their function). This supported the rapid identification of gaps in
institutional representation in the consultation process, including the limited participation of local
entities such as SMEs, academic institutions, and development organizations closely working with civil
society.

A series of interviews with four MMDAs, two schools of hygiene, and eight NGOs were included in the
consultation process following gap analyses using the consultation tracking tool. These were
conducted outside Accra. In total, 24 interviews with governmental organizations, civil society groups,
NGOs, and international NGOs helped in reaching out to further stakeholders who did not take partin
the workshops.

[A]lConsultation assessment

This section discusses the extent to which the six principles of the OECD’s guidance on stakeholder
engagement were met during the consultation process.

[B]Inclusiveness and equity

The stakeholder analysis, through stakeholder mapping and the influence-interest matrix, was
conducted in a way that would ensure that ‘all stakeholders” with a direct and indirect stake in the
outcome of the NSA’s establishment would be identified. The pursuit of this principle led to
engagement with a large number of actors whose opinions were integrated in discussions at
subsequent stages. Yet, having numerous actors involved does not necessarily ensure
representativeness, and, in fact, many groups were poorly represented, including civil society and
SMEs at local level. Besides, engagement with a high number of actors increased the risk of affecting
efficiency and effectiveness during the consultation process.
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[B]Clarity of goals, transparency, and accountability

The consultation was designed to ensure continuity in communication with participants, including
through the sharing of objectives and outcomes throughout the process. The objectives of the
consultation were communicated to workshop participants in advance by co-ordinators, but the
questionnaires used to evaluate this demonstrated that this had not been clear for all participants.
The final workshop was conducted to follow up on outcomes of previous workshops but was attended
by different stakeholders. Therefore, continuity in decision-making was affected.

[B]Capacity and information

The size of the team conducting the consultation helped ensure that inputs were appropriate to the
objectives of the exercises conducted. The initial meeting with the MSWR was key to start engagement
with an institutional body central to the establishment of the NSA. Further budget was released to
conduct the extended consultation. Nevertheless, as mentioned above, the condensed timescale and
scope of the consultation meant that it was not extended to wider groups.

Regarding information, the consultation itself was a means of communicating with stakeholders about
the government’s intention to establish the NSA. Prior to the consultation, all but two of the
stakeholders consulted were aware of ongoing discussions regarding the NSA. All stakeholders
considered themselves more engaged in the consultation after the workshop. As captured by the
questionnaires, they entered the first workshop with an average perception of being engaged (score
of 3.1/5) to feeling highly engaged (score of 4.15/5). For the first workshop, 11 out of 21 participants
felt that their perception of the NSA had significantly or partly changed after the workshop. Sharing
of information via online platforms for discussions would have also allowed for wider consultation.

[B]Efficiency and effectiveness

The tracking tool helped identify that many participants in the workshop were occupying junior and/or
niche positions, while inputs from individuals with a wide understanding of the sector as a whole could
have helped maximize the use of inputs.

Assessing stakeholder engagement throughout the process using the tracking tool helped to decide
when and how to engage with particular individuals. For example, as participation and inputs from
MSWR were assessed as high priority, holding a preliminary workshop and further interviews with
MSWR representatives meant that their inputs could be maximized as opposed to solely inviting them
to participate in workshops.

By grouping stakeholders by governance levels (international, national, district, and local), the gap
analysis using the tracking tool helped ensure there was representation from each group. However,
this also highlighted the difficulty in balancing quality of inputs, comprehensive representation, and a
manageable number of participants. In this sense, seeking efficiency and effectiveness might affect
inclusivity and input value. Having a further breakdown of groups and/or setting a minimum number
of participants per group could have helped manage this balance.

Furthermore, respondents highlighted that key materials, including a draft of the proposed NSA
structure, information on proposed models and structure for the NSA, a context analysis, and the
presentations used in workshops, would have been helpful to facilitate discussions if shared in
advance. The lack of an official document to refer to as the basis for the consultation was identified
as a weakness of the process.
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[B]Institutionalization, structuring, and integration

Various processes were established in order to respect established in-organization decision-making
structures. That included formal workshop invitations being sent to the relevant human resources
authority or the leader of the different organizations in order for them to decide on the representative
who would attend the event. As such, the nature of the participating organization would remain within
the organization itself. However, this also increased the risk of the responsibility being delegated to
individuals who have little knowledge or experience of the topic being discussed during the event.

[B]JAdaptiveness

While there had been no considerable changing circumstances affecting the consultation, the
process’s flexibility was evidenced by the addition of interviews for wider stakeholder engagement.
This was helped by the gap tracking exercise conducted after the first workshop. It highlighted the
need to reach additional organizations including local assemblies to ensure national, regional, and
local level representation. It also led to the decision to hold small group interviews as opposed to
bigger workshops. The flexibility of the consultation in this circumstance therefore helped customize
the type and level of engagement with certain stakeholders who had been not involved enough.

[A]Conclusion and recommendations

As the final stages of the decision-making process for the NSA is still ongoing, a full assessment of the
extent to which the consultation has influenced decisions could not be made. However, it appears
inevitable that some suggestions from participants will be prioritized over others, since certain
proposed functions for the NSA may conflict with each other. For example, the NSA could not
simultaneously adopt the role of setting regulations and/or managing some budget of the sector,
while also initiating infrastructure development and potentially acting as a service provider at the local
level without compromising its institutional independence. While the consultancy was successful in
gathering and combining the views of multiple stakeholders, a key lesson is that these diverging views
cannot be implemented in their totality as a risk of losing coherence would emerge.

As this study emphasizes the challenge of engaging with a wide range of stakeholders with varying
levels of influence in consultations, it also touches upon the introduction of biases introduced
throughout the process and thereby influencing results. Stakeholder engagement processes require
careful and strategic articulation of the range of perceptions and opinions gathered in order to
eventually reach decisions that reflect this variety of views. As such, different stages must be designed
to navigate the complexity of collecting feedback from individuals and organizations whose interests
might diverge and possibly conflict with each other.

In this particular case of the establishment of the NSA in Ghana, the process showed weaknesses
regarding the mobilization of participants because the consultation required individuals with sector
experience, but there were factors over which we had limited control. For example, decision-making
structures and culture within institutions/groups would determine their participation and internal
choice of representative. Individuals who tend to be considered as those with greater experience of
the sector, and who may be holding senior positions within such structures, would have limited
availability for consultation processes. This is a key factor to consider in consultations as it directly
influences results. This further raises the matters of ‘who should participate?’, ‘whose knowledge
counts?’, ‘what constitutes a legitimate stake?’, and thereby questions the extent to which a
consultation can be inclusive (Reed et al., 2009).
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Additionally, the involvement of smaller, local, sometimes informal groups or organizations may be
considered further. In this research, the team chose to conduct interviews with groups that were not
easily reachable via the formal workshops conducted. However, this compromises consistency in the
way inputs are collected. It also poses the question of group dynamics and their influences, and if the
participation of these groups in the workshops would have led to different outcomes.

Based on the analysis of the outcomes of the consultation, the authors suggest the following
recommendations for organizations conducting consultations in the sanitation sector for similar
purposes.

[B]Start by capturing views on the rationale behind institutional change

Initiating discussions on the problems to address (e.g. ‘why do we need the NSA?’) aids brainstorming,
helps align participants’ expectations and steer discussions. Commonly identified problems should
subsequently be formulated in a manner that facilitates wider-ranging analysis. Referring back to
these underlying problems regularly, and therefore to the consultation’s ultimate objectives, helps set
the parameters within which to steer the direction of discussions.

[B]Ensure participants’ time and inputs are used effectively

Taking part in workshops is time-consuming and costly, which is the reason why turnout is not always
as high as expected. Ensuring the adequate preparation of discussions, communicating clear aims prior
to workshops, and targeting the right participants from the beginning are crucial steps to ensure that
stakeholder engagement is maximized. This is particularly important to avoid a ‘consultation fatigue’
that many participants may experience. Guiding discussions with pre-prepared optional ‘solutions’ to
debate (but ensuring they do not restrict debate) can facilitate decision-making. Giving organizations
the opportunity to review documents internally and consider key pre-prepared questions before
workshops can significantly quicken the pace of consultation, with a representative bringing collective
feedback to the workshop.

[B]Quickly identify gaps to ensure stakeholders with high interest but low levels of influence are
included

The purpose of stakeholder mapping and tracking representation is to identify, incorporate the needs
of, and draw on the experience of all stakeholders. Individuals with high levels of experience can be
consulted in smaller core steering group meetings on a more frequent and in-depth basis. Recognizing
those who have lower levels of influence but high interest is also likely to benefit outcomes, giving
visibility to issues that might not otherwise be acknowledged. A key recommendation is to target these
organizations and engage them as much as possible. Regarding the interest-influence analysis
specifically, triangulation is necessary to optimize results. For this study, it would have been relevant
to get all institutions to rate all the other institutions according to interest and influence; these
assessments could have formed the basis of group work and discussion in a workshop.

[B]Get local bodies actively engaged

Because of their responsibilities for policy-making, planning, implementation, monitoring, regulation,
and even service provision in certain cases, local bodies have a key role to play in sanitation in Ghana.
More generally in sanitation sectors worldwide, local governments are well-placed to recognize
challenges regarding service provision and demand on the ground, while they also understand the
institutional and financial challenges. It is therefore crucial that their needs and opinions are
recognized and they are actively involved throughout the consultation.

[B]Engage with civil society and the private sector
12
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In Ghana, there is a dynamic private sector involved at all stages of the sanitation chain, from toilet
construction to emptying and treatment. Increasing demand for services and raising awareness of
sanitation risks, particularly among low-income citizens, will be key. Early consultation stages
regarding the NSA’s establishment mainly targeted government representatives and the development
community such as international and national NGOs. However, further consultation before any final
decisions are made (accompanied by adequately allocated budget) with the private sector and civil
society will ensure the process appropriately embraces all key principles of stakeholder engagement,
including that of inclusivity.

[FULL OUT]As a final conclusion, we call for further work to be conducted regarding the way
consultations manage the balance between the need for efficiency one the one hand, and
inclusiveness and representativeness on the other hand. While the OECD guidance is relevant to such
research context, it is important to note that it is not enough on its own to design a consultation that
fully achieves the principles, but that every methodology deriving from this guidance is contextually
designed. We therefore invite further research to be conducted on the way the principles can be used
to design methods and monitor the extent to which they are achieved. This will become increasingly
relevant as institutions worldwide are revisiting their own national institutional frameworks to better
address sanitation challenges and create changes in the sector.
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