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Key Messages
• The Office of the Special Prosecutor was a campaign promise intended to respond to Ghana’s 

lacklustre efforts to investigate and prosecute grand corruption.

• The new institution would have to be developed in a context of perceived politicisation, limited 

technical capacity, and concerns about overlap and duplication of functions.

• STAAC adopted a two-track approach: working with state institutions to build understanding and 

support for the OSP and facilitating a consultative process whereby civil society was able to influence 

the draft bill.

• The resulting OSP Act was the first time that proceeds of crime were regulated thoroughly in Ghanaian 

law, and a demonstration that state and civil society could work together to strengthen proposed 

governance reforms.

• The lacklustre performance of the Office in the years since its creation shows that new legislation is 

just the beginning for anti-corruption, and that coordinated, technically proficient follow through by 

civil society and donors is required to ensure governments deliver on their commitments.

Acronyms 
AG   Attorney General

CSO  Civil Society Organisation

EOCO  Economic and Organised Crime Office

LEAs  Law Enforcement Agencies

OSP  Office of the Special Prosecutor

RTI  Right to Information

SP  Special Prosecutor

STAAC  Strengthening Action Against Corruption 

This case study was written by Carolyne Lamptey (Special Prosecutor Advisor STAAC) and Renee 

Kantelberg (Accountability Advisor STAAC). To learn more about the work please email ambika.sachdeva@

adamsmithinternational.com and Dr. Kojo Asante of CDD k.asante@cddgh.org 
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1. Introduction 

1 https://devtracker.fcdo.gov.uk/projects/GB-1-204659

The 2013 external review report on Ghana’s implementation 

of United Nations Convention against Corruption (UNCAC) 

found a limited number of prosecutions of corruption 

offences and recommended that the country “should clarify 

and align its investigation and prosecution powers and 

responsibilities to ensure efficiency, effectiveness and 

independence of the prosecution function in corruption 

cases.” Indeed, surveys of public opinion had repeatedly 

indicated a lack of public confidence by Ghanaians in the 

state institutions mandated to fight corruption. It was in 

this context that during the 2016 election campaign the 

then-opposition New Patriotic Party (NPP) committed 

to establishing an independent Office of the Special 

Prosecutor on corruption and corruption-related offences 

(OSP) with powers to investigate and prosecute allegations 

of corruption. Once in office, President Nana Akufo-Addo 

restated his commitment to swiftly enact the OSP into law, 

offering Ghana a potentially significant step in assuaging 

growing concerns about corruption. 

The Strengthening Action Against Corruption (STAAC) 

programme was a UK-funded programme (2016-2020) 

designed to increase the risks of engaging in corrupt 

behaviour by working simultaneously with anti-corruption 

institutions and accountability actors1. By the time the 

prospect of an OSP bill was put on the table, STAAC had 

already been working with local partners on both law 

enforcement and in civil society. Whilst support for the 

OSP was not part of STAAC’s original design, the new 

institution offered an unexpected opportunity. The OSP could 

represent a fresh start for anti-corruption, unburdened by 

an embedded bureaucratic culture, conflicting incentives, 

and traditional patron-client structures. Legally, the OSP bill 

process could also begin to address some of the structural 

deficiencies surrounding Ghana’s proceeds of crime regime. 

The question was how to ensure that the OSP remained 

independent from political interference and developed the 

best approach for carrying out its mandate.

2. The challenge: Weak foundations for a new 
institution
The chief reason why the OSP was proposed in the first place 

was the manifest weakness of Ghana’s state institutions to 

fight grand corruption. With both of Ghana’s main political 

parties built atop clientelist structures, there had been a 

pattern of new governments fighting corruption primarily 

against their predecessors from the other party. Allegations 

of corruption against high-ranking members of government 

were more often than not dealt with by removing the alleged 

perpetrators from public office, without necessarily launching 

criminal investigations. Independent watchdog institutions 

were likely to unearth instances of grand corruption, but they 

were often kept under resourced and isolated. Meanwhile, 

law enforcement agencies were often accused of being 

subject to political interference. It was optimistic to expect 

that a new Office of the Special Prosecutor could succeed 

where its peers had not.

The creation of the OSP was a top-down process, with the 

Attorney General (AG) mandated to implement a presidential 

vision that enjoyed limited administrative and political 

ownership outside the cabinet. The overlap between the 

promised functions of the OSP and those of existing state 

anti-corruption institutions engendered worry among law 

enforcement agencies (LEAs) that their already scarce 

resources may be siphoned away to the new organisation – 

prior to the creation of the OSP the Economic and Organised 

Crime Office (EOCO) was the main agency with a mandate to 

investigate corruption offences and recover the proceeds of 

crime. The issue of overlap and duplication was compounded 

by the lack of a coherent overarching legal framework on 

corruption. Instead, Ghana’s laws on corruption, bribery, 

causes of financial loss, etc. were scattered in myriad pieces 

of legislation, without a single, clear legal definition of 

corruption that could help to aggregate efforts across the 

anti-corruption agencies.

The new President desired to get the bill ready and approved 

as quickly as possible in order to retain control of public 

discourse on anti-corruption. This time pressure put a 

strain on any attempt to carry out a broad consultative 

policy engagement to consider all the legal and the political 

ramifications of the bill. The parliamentary committee 

tasked with debating the bill drafted by the AG, displayed 

very limited technical expertise about the potential Act’s 

implications, and they received little policy guidance from 

the Attorney General. There was thus a lot of uncertainty 
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surrounding how the OSP would be resourced, how it would 

define its brief, or where its prosecutors and investigators 

would be recruited from.

As a flexible and politically-smart technical assistance 

programme, STAAC saw a good fit between its remit and the 

need to navigate a challenging environment, simultaneously 

supporting state actors on technical matters whilst 

facilitating a collective response to policy engagement that 

would ensure ownership of the new institution. This was a 

challenging exercise for several reasons. First, civil society 

remained quite limited technically around legislation in 

relation to anti-corruption and prosecutions. Second, the 

AG did not have significant experience in facilitating in a 

legislative consultation process with CSOs and LEAs. Third, 

STAAC would have to navigate this landscape of vested 

interests and not risk the programme’s position with partner 

agencies.

3. STAAC’s approach: Technical advice and 
stakeholder facilitation 
STAAC worked along two tracks: first, approaching high-

level stakeholders involved in the drafting of the OSP bill 

to provide technical support; second, helping civil society 

groups to generate public interest in the OSP and compile 

contributions to the legislative process. 

The key stakeholders on the state side were the Attorney 

General, who was the sponsor of the bill for the Government, 

and the agencies that would be impacted by the powers 

and structures of the proposed OSP – EOCO, the Criminal 

Investigations Department (CID) of the Ghana Police, and 

the Financial Intelligence Centre. STAAC’s entry point with 

state institutions took the form of technical support to the 

process of developing the OSP bill. This track of engagement 

commenced in March 2017, under the assumption that 

the AG and her team would be the main counterparts going 

forward. The Attorney General is the legal adviser to the 

government and member of the cabinet and oversees the 

Department of Public Prosecutions. All legislation must 

emanate from the Attorney General’s Office, which will either 

initiate a bill or support one on behalf of other sponsoring 

government departments. In addition to engaging the AG 

directly, STAAC worked with law enforcement agencies to 

help them understand that the only way they could address 

their concerns about the OSP was by engaging with the 

process – doing so would give them an early insight as to 

the approach and vision for the agency that could help 

them in how they strategised to work with it. The initial plan 

was for a unified approach from all the LEAs. Eventually, 

it was primarily EOCO that actively engaged and provided 

amendments to inform how the new OSP would work side by 

side with other agencies. 

On the civil society side, key CSOs and other stakeholders 

had begun to meet as soon as the government took office 

in early 2017, strategising as to how they could influence 

the bill as it was developed by the AG. This led civil society 

to request STAAC for support on the technical legislation 

process and holding publicised roundtables for the public 

on the importance of the OSP. This collaboration unfolded 

through a series of three civil society roundtables on 

the OSP during March-May 2017, where there was an 

opportunity for CSOs and the general public to understand 

the importance of a legitimate OSP and what it could do 

to strengthen the rule of law response to criminal corrupt 

activity. These discussions also gathered panel and audience 

recommendations for the OSP draft legislation, which civil 

society would later present to the Attorney General and 

feed into the drafting of the OSP bill. These included a 

clear and specific mandate for the OSP; transparent and 

inclusive process for appointing the Special and Deputy 

Special Prosecutors, who must have security of tenure; 

adequate and reliable financial resources; and accountability 

to government, Parliament and the public. Civil society also 

provided the AG with specific recommendations on individual 

clauses of the OSP bill. In parallel, civil society actors 

working with STAAC carried out a comparative study of other 

models of special prosecutors on the African continent to 

identify the standards which Ghanaians should aspire to.

In light of the on-going media coverage and vibrant public 

discourse, the Attorney General’s Office requested support 

from STAAC in holding public consultations. The original 

request lacked clear objectives or a stakeholder engagement 

strategy. STAAC suggested a wider, more inclusive 

consultative approach to the legislative process, which was 

readily accepted, ensuring that the law would at least attempt 

to reflect a broader consensus of what the new agency could 

and should do. The AG office engaged with some of the main 

respected CSOs, particularly the Centre for Democratic 

Development (CDD), which had the technical expertise 

required to convene and facilitate a two-day consultation 

process that took place between 27th and 28th July 2017. 

CSOs and STAAC were invited by the Parliamentary 

committee on Legal Parliamentary and Constitutional affairs 

to assist them during the scrutiny and reading of the bill. The 

draft bill underwent 30 amendments before being finally 

passed in December 2017.
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4. Impact: A better law, but lacklustre 
implementation
STAAC’s two-track approach led to some significant 

achievements, whilst falling short of ensuring the OSP was a 

complete success.

The first achievement was the introduction of the 

appointment of a receiver in the OSP act, the first time that 

criminal asset management had been clearly articulated in 

relation to proceeds of crime in Ghana. STAAC was able to 

sensitise LEAs of the importance of ‘following the money’ 

as part of the investigative process, which they had seen 

articulated during the OSP process. So much so that, by the 

end of 2019, EOCO had been tasked by the Law Enforcement 

Coordination Bureau (LECOB) to set up a unit that would 

manage and preserve assets that they had seized and frozen. 

The work on the OSP brought this idea to the fore and made 

it imperative for EOCO to deal with this fundamental gap in 

its procedure and process. In addition, STAAC’s collaboration 

with civil society in building their understanding on the asset 

recovery provisions under the OSP Act allowed for a broader 

discussion and sensitisation on how they could utilise the 

asset recovery regime to hold state actors to account and 

humanise corruption. 

The second achievement was a more coordinated and 

effective approach by civil society organisations to 

influencing technical anti-corruption and governance 

legislation. After the swift passage of the OSP Act, civil 

society took advantage of a welcoming environment to 

mobilise around the Right to Information Bill (RTI), which had 

been in limbo for years. The ‘OSP playbook’ inspired civil 

society’s approach to engage parliament and government, 

the review of the RTI draft recommendations, and the 

consolidation of a shared objective for the passage of the bill. 

The RTI law was passed in 2019. In 2020, civil society actors 

were invited to review the Conduct of Public Officer’s bill, 

feeding into the legislative process by once again engaging 

constructively with the state and parliament. 

The third achievement was an improved state-civil society 

relationship following the consultation process on the OSP. 

Law enforcement began to see that key civil society actors 

could add technical value to the anti-corruption landscape. In 

particular, the OSP process led to a more open approach by 

EOCO, which became more accountable and transparent and 

continued to engage with civil society on technical issues. 

The Attorney General acknowledged the important role of 

civil society in preparing the law establishing the Office, and 

later acting as strong supporters of it, with a CSO chairing 

the OSP Board. This also created more space for STAAC to 

continue engaging partners across the state-society divide 

around a range of technical issues, such as asset recovery. 

Beyond what was achieved, however, there were areas where 

STAAC’s approach to the OSP process did not reap the 

results that we anticipated. 

Concerns remain on the implementation of the OSP Act 

and whether the OSP can function independently to tackle 

cases of corruption without interference or fear, particularly 

as its budget is controlled by the Attorney General. After a 

protracted period of adopting regulations that would allow 

work to commence in full, the office still exhibited significant 

bottlenecks, particularly a lack of staff and resources to 

investigate and prosecute cases. The Special Prosecutor – a 

fiercely independent anti-corruption crusader appointed 

in early 2018 – was the target of growing complaints and 

accusations of ineffectiveness, rejecting offers of external 

technical support, accusing the government of undermining 

his office, and airing his grievances in the media and public 

speeches. Having lost the trust of both government and 

opposition, the Special Prosecutor eventually resigned 

three weeks before the December 2020 elections. Going 

into 2021 and President Akufo-Addo’s second mandate, the 

implementation challenge for the OSP remains an on-going 

problem, and its legitimacy stands in question.

Civil society’s prospect for holding the OSP accountable 

was complicated by participation in its Board, and lack of 

sustained advocacy. Though this inclusion could be seen as 

a move in favour of transparency and a gesture of political 

will and cooperation from government, civil society may 

have actually been too close to the OSP, burnishing the 

government’s image whilst having a diminished legitimacy 

to criticise the drawn-out process of setting up the Office. It 

was not always feasible to hold the government accountable 

whilst sitting side by side with it on the Board. In addition, 

civil society advocacy lost steam after the OSP Act was 

passed, even though significant work remained to be done 

on the legislative instruments that would flesh it out. The 

question remained to what extent civil society inputs for 

implementation were being taken up.
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5. Lessons and implications 
Adoption of a law is not the end of technical assistance

At best, as the OSP case illustrates, a new law represents 

a half-way point in the process of institutional reform. 

Implementation issues remain. As a small programme, 

STAAC was able to offer technical assistance to the process 

but could not build a four-year work plan around the OSP 

process. Ownership and collaboration had to be initiated 

by the OSP, state agencies and follow through from civil 

society. But donors could have played a more strategic role 

by agreeing a joined-up, longer-term agenda of support to 

the OSP.

Political economy analysis is crucial for influencing a 

legislative process

In approaching the OSP as a potential entry point, STAAC 

was forced to understand the relationships, incentives, 

and attitudes of different actors. This allowed for the 

identification key stakeholders on both state and civil society 

who knew and respected each other, were willing to pursue 

shared objectives, and had the legal technical experience 

and also the integrity to respond to external accountability 

demands whilst acknowledging the capacity and constraints 

on the government’s side. STAAC quickly learnt that it had 

to broaden its engagement strategy to incorporate other 

actors it did not work with directly (e.g., parliamentary select 

committee) in order to ensure that an effective bill could 

be passed. This was not merely a technical process, but a 

politically-smart one. The unpredictable nature of change 

calls for scoping windows of opportunity, assessing what 

kind of influence is (or is not) possible, and developing 

strategies outlining where progress will not be possible and 

where step change may happen.

State-society collaboration benefits from a neutral technical 

broker

STAAC initially assumed that public officials were interested 

in and capable of carrying out public consultations. Through 

engagement, the team became aware of the important 

capability gaps that existed in that regard. Initially, there had 

been little appreciation by state actors of the influence and 

the role that civil society could play to enable a stronger, 

more participatory, and more accountable process around 

the draft bill. STAAC’s facilitative role and support allowed 

state side and civil society actors to come together and 

engage, a process which is now appreciated and seen as 

less adversarial and more likely to improve legislation and 

policy. This highlights the need for a proactive brokering 

role of technical assistance programmes, instead of a 

merely reactive advisory role. It is also a lesson for donor 

programme designs that may separate advocacy work 

from technical assistance: instead, having a single team of 

technical advisors that can work across workstreams can 

facilitate state-society collaboration that delivers shared 

gains beyond what either side could achieve in isolation. 

Being adaptive sometimes means understanding when to 

scale down

STAAC had to revisit its strategy and weigh the risks 

in supporting the OSP beyond the passage of the law. 

Considering the relationship with the Attorney General, 

EOCO, and other state agencies along with its support to 

civil society, STAAC recognised it was not in a position to 

significantly influence the effectiveness of the Office beyond 

the first step in the process. The programme engaged 

interested CSOs and donors to impress upon them the 

importance of follow through on the OSP implementation, 

and to maintain and consolidate the relationships that 

had been built during the legislative process. But it was 

determined that the challenge of investing the programme’s 

limited resources and anchoring its reputation on the OSP 

was unlikely to yield results in the approved implementation 

time frame. Instead, STAAC continued to work across the 

anti-corruption chain and civil society, brokering partnerships 

and strengthening systems so that the entire sector would 

not become reliant on a single institution that, as history 

had shown, had limited prospects of success. This strategic 

choice was vindicated by the perceived failure of the OSP, 

three years after its creation.
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