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Abstract 

Ghana’s gold mining industry is mainly owned by multinational enterprises and indigenous 

small-scale operators. The latter, though significantly informalised, contributes a third of the 

about five million ounces of gold produced annually. Its informalisation is characterised by 

labour intensity and poor regulation. Due to ineffective regulation and its resultant effects on 

the environment, health and other social menaces, the sector has attracted attention in recent 

times. This study is aimed at deepening the understanding of the informalisation of the small-

scale gold mining sector through the lens of historical ownership policies. 

The key institutions which have influenced the ownership policy of the mining industry in 

Ghana are the traditional Chiefs; colonial government; post-independent government; the 

International Monetary Fund and the World Bank. First, the industry was controlled by the 

chieftaincy institution prior to Ghana’s colonisation by Britain. Through the 1932 Mercury 

Ordinance, the colonial government banned the indigenous people from engaging in gold 

mining. Also, the post-independent government nationalised the industry and continued with 

the 1932 policy that marginalised the small-scale gold mining sector. Meanwhile, in the 1980s, 

the Government of Ghana introduced the Economic Recovery Programme to liberalise the 

economy. This economic reform was implemented through the Bretton Wood institutions’ 

flagship policy – the Structural Adjustment Programme. In 1989, as part of the government’s 

privatisation policy, small-scale gold mining was legitimised and reserved for Ghanaians only. 

This study ascertains the motivation for the ban of small-scale gold mining and how the 

changing ownership policies have contributed to the current state of the sector’s 

informalisation. To achieve the study’s aim, thirty-one industry actors were engaged in a face-

to-face and focus groups semi-structured interviews. These actors were drawn from public and 

private institutions in Accra and three District Assemblies which host mining enterprises. The 

informants represent central and local government officials, traditional Chiefs and opinion 

leaders in mining communities, mining associations and practitioners and officials of policy 

think tanks. The interviews were corroborated by archival documents including, mining 

policies, minutes of meetings, letters and other publications of mining institutions from the 

colonial period to contemporary times. 

The study found that the colonial government banned small-scale gold mining to weaken the 

chieftaincy institution and to make available local labour to address the acute labour shortage 

in the large-scale mining sector. Meanwhile, the post-independent government continued to 

marginalise the small-scale sector with the aim of stabilising the State-dominated economy. In 

1989, legitimisation of the small-scale sector became possible through the coalition of smaller 

interest groups which opposed the government’s economic liberalisation programme. The 

sector’s legitimisation was to make room for the retrenched employees from the state-owned 

mining enterprises to operate. Through this, the study contributes to institutional change theory 

by concluding that when smaller actors with low political power join their resources, they can 

effect significant changes. 

In addition, this study asserts that the continuous informalisation of the small-scale gold mining 

sector is partly caused by government’s discriminatory policies in favour of the large-scale 

enterprises. For example, registration processes for small-scale operators are bureaucratic and 

costly. Moreover, the usage of security personnel to combat illegal mining activities 

significantly affects legitimate small-scale miners. The study therefore recommends that the 

government decentralises the licensing regime and provides financial and technical support to 

the sector to encourage more registration that would be easy to monitor and control. 
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Chapter One 

Introduction 

1.0 Introduction: Background to the Study 

In 1471, the first European ship docked on Ghana’s coastal town of Elmina1 (Boahen, 1966; 

Wilks, 1982). The sailors were Portuguese traders that explored the countries along the Gulf 

of Guinea for commodities of high demand in Europe (Hawthorne, 2001; Posnansky, 1973; 

Austin, 2004). In the words of Wilks (1982, p. 335), ‘the Portuguese undertook the systematic 

maritime exploration of the coasts of West Africa… to create a new and direct conduit for the 

passage of gold into Europe.’ Gold was in abundance in many of the smaller and independent 

countries of present-day Ghana (Bosman, 1705). 

The Akan-speaking people that dwell in the forest zone knew the value of this precious metal 

and that a complex institution had been built around its exploitation and trading (Wilks, 1982). 

Bosman (1705) further argues that gold was an integral part of the Ghanaian economy and the 

mineral was the acceptable means for exchange and the payment of taxes to the State. In fact, 

gold mining in Ghana could be traced to the period preceding the arrival of the European traders 

on the Coasts of Guinea. Hilson (2002) studies Ghana’s mining history concludes that gold 

mining was an important economic activity of the people of Ghana and that the trade has been 

practiced over the past 1,000 years. 

Also, in Wilk’s (1982) historical study of trading activities in West Africa, especially, between 

the Akans of Ghana and the Wangara (from the Sahel region) ethnic groups, he found that 

mining among the countries of modern-day Ghana could be traced to as far back as the late 

                                                 
1 Elmina (traditionally, Edina) is a coastal town in Ghana, and hosted a major gold trading market between the 

early European traders and the people of Ghana before colonisation. The name Elmina takes its route from the 

Portuguese language ‘the mine’. 
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mediaeval age. The account of one Portuguese Governor (cited in Porter, 1975) stationed at 

Elmina suggests that the gold and other resources traded between Ghana and Portugal around 

the early modern period was so significant that no activity in the former’s economy exceeded 

the trading between the two nations. 

Gold mining is therefore an ancient trade in Ghana and has been used to support the economic 

development of the country over the years. True, before the arrival of the Europeans in Ghana, 

the indigenous people exported gold and other commodities to the countries of the Sahel 

(especially, those between present day Mali and Niger) and to as far as the North African region 

(Austin, 2004; Posnansky, 1973). Meanwhile, the Ghanaian gold traders hid the source of the 

mineral from their foreign trading partners in order to monopolise the trade of the commodity 

(Ofosu-Mensah, 2010; Botchway, 1995). 

As has been espoused by Ofosu-Mensah (2010), anytime the source of the mineral was asked, 

different descriptions were given by different people, a ploy to protecting their industry from 

foreign intrusion. Wilk’s (1982, p. 340) confirms the above assertion by narrating an account 

of one European trader in the following: 

'I was fourteen years in the land of the Blacks [Ghana], and I have never heard nor seen 

anyone who could reply from definite knowledge... as to how it [gold] is found and 

collected.’ 

Arguably, the quality of the gold from Ghana and the attempt to limit trade intermediaries 

prompted the Europeans to trace the origin of the mineral. It is important to mention that prior 

to colonisation of Ghana, the mining industry was significantly controlled by traditional Chiefs 

and only a few economically-empowered citizens played active roles in their operation 

(Botchway, 1995). For example, the traditional Chiefs (especially those from Akwamu, 
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Takyiman, Denkyira, Ashanti and Akyem) either operated their own mines or engaged the 

services of their subjects in the industry (Aryee, 2018). The Chiefs also played key roles in the 

management of land and the economy, and the interpretation of the religion of the people 

(Rodney, 1969). 

In this study I argue that for the Chiefs to efficiently execute the above roles, complex systems 

might have been instituted for the regulation of the mines. Prominent among the rules were the 

formulae for the distribution of mining proceeds and customary land reclamation measures for 

environmental protection (Appiah-Opoku, 1999; 2007). For example, among the Akan people, 

there was a tributary system of mineral distribution where the gold mined was equally 

distributed between the Stool2, traditional Chief, and the miner (Aryee, 2018). Also, concerning 

environmental laws, there was evidence of strict adherence to the reclamation of fields mined 

(Appiah-Opoku, 2007). 

It is critical to understand that in the period the Chiefs controlled Ghana’s gold mining industry, 

the method for mineral exploration was operated on small-scale basis which was predominantly 

labour-intensive (Hilson, 2002; Lamb, 1972). Despite this labour-based mining technique, the 

impact of the industry in Ghana on the global economy was significant. For example, gold 

exported by Ghana (a little above eight million ounces) between 1493 and 1600 was more than 

a third of the global gold output (Akabzaa and Darimani, 2001). Therefore, one could argue 

that the quantum of the gold supplies is an indication of the existence of an efficient ancient 

mining institution that needs to be critically studied. 

                                                 
2 A Stool is an office of the Akan Chiefs, literally, the seat that the Chief sits on. Traditionally, the Stool represents 

the soul of the Chiefs’ subjects. 
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Table 1.0 Ghana’s Trade Relations with Europe 

  
Source: Author, 2020 (Information extracted from: Griffis et al, 2002; Hymer, 1970; Hilson, 2002; Tsikata, 1997; Akabzaa and Darimani, 

2001)
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I must re-emphasise that the lifeline of this ancient gold mining institution was the small-scale 

sector (Aryee, 2001). Noticeably, when the Portuguese and the other early European traders 

(see, Table 1.0) traced the source of the rich gold on the market of North Africa to Ghana, they 

did not displace the chieftaincy institution that supported the mining industry. Consequently, 

the early European traders did not directly participate in the gold extraction business in Ghana 

(Griffis et al, 2002). Any attempt to participate in this venture was resisted by the indigenous 

people (ibid). 

Ghana’s small-scale gold mining sector continues to exhibit many of the characteristics of the 

ancient architecture, i.e., labour intensity and dependence on simple tools. Thus, the sector is 

generally informalised and under-capitalised. This study’s overarching motivation is to 

understand the factors that have contributed to the current state of this ancient enterprise. The 

gold mining literature is dominated by the illegal practices of the sector, especially, 

environmental pollution, conflict and child labour (see for example, Hilson and Hilson, 2015; 

Osei-Tutu and Abebe, 2018; Setsoafia, 2018; S Siegel and Veiga, 2009; Yakovleva and 

Vazquez-Brust, 2018). This study is aimed at understanding how institutions of State have 

marginalised the small-scale gold mining sector, hence, their current state of informalisation. 

These institutions include both the colonial and post-independent governments. 

The roles the aforementioned institutions played to marginalise the small-scale gold mining 

sector will be introduced in the following three Sections. 

1.1 Europeans’ Direct Participation in Mineral Exploration 

Researchers recount some few occasions where the Portuguese operated mines around the 

coastal town of Komamada, near Elmina (Griffis et al, 2002; Claridge, 1915). Griffis and 

colleagues argue that the Portuguese traders’ direct participation in these periods was 
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influenced by a cut in supply of the mineral. Debatably, the factors that caused the shortages 

on the gold market were twofold – first, keen competition from other European traders and 

second, reduction in the mine labour force due to rising slave trade (ibid). 

Arguably, the fall in supply of gold was not a good excuse to alleviate the resistance of foreign 

participation in mineral extraction from the traditional Chiefs. For example, Junner (1973) 

recounts at least, two occasions where the local people dispelled European miners from their 

communities after gruesome accidents were reported in European-owned mines. An 

earthquake in the early part of the seventeenth century killed many mineworkers while the 

caving-in of a mine pit around the mouth of River Pra caused deaths and injuries (ibid). These 

accidents were blamed on the presence of Portuguese miners in those areas which necessitated 

their removal from the mines (Griffis, 2002). Subsequently, the foreign traders depended on 

the existing indigenous structures for their gold supplies. 

Claridge (1915) recounts the keen competition among the European traders in the Gold Coast, 

which was championed by the Portuguese, until the Dutch took over in 1637. The Dutch then 

controlled Elmina and the surrounding countries while the Swiss, Danes and British traded 

along the eastern coast towards Accra (ibid). The British however, strategically acquired the 

three major Castles at Cape Coast, Accra and Elmina in 1665, 1850 and 1872, respectively 

(Bos, 2009). 

In fact, the British had dominated trading activities in the Gold Coast by the middle of the 

nineteenth century. Notably, the advent of the British in Ghana around this period recorded a 

significant alteration of the traditional institution that supported the gold mining industry. I 

must highlight that the arrival of the British witnessed the establishment of an analogous 

institution that competed with the long-standing traditional chieftaincy institution to produce 

gold in Ghana. Thus, the British colonial authority became direct players of the mining industry 
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after seizing political power from the indigenous traditional Chiefs and infusing the Gold Coast 

into the British Crown in 1874 (Rosenblum, 1972). This was achieved by allocating mining 

concessions to private mining enterprises that originated from England (ibid). Consequently, a 

competitive environment was created between the local small-scale gold miners and their 

counterparts from Europe. 

Few decades after the alteration of the indigenous mining institution, the colonial authority 

displaced the activities of the indigenous small-scale gold mining sector (see, Table 1.0). The 

institutional change recorded above has not been extensively reported on in the mining 

literature. This study will therefore contribute to the gold mining literature by critically 

analysing the factors that influenced the British colonial authority in Ghana to alter the 

indigenous gold production mechanism, resulting in the policy to extinct the activities of the 

small-scale gold miner. 

We must understand that the indigenous small-scale gold mining sector was marginalised by 

the British colonial government right after the displacement of the Ashanti Kingdom in 1874 

(Boahen, 1966). The marginalisation of the sector reached its apex when a governmental policy 

banned the indigenous people from using mercury for their mining operations (Ofosu-Mensah, 

2011; Addo-Fenning, 1997). Later in 1932, small-scale gold mining activities were banned and 

criminalised by the government (ibid). This policy of small-scale gold mining criminalisation 

was continued by the Government of Ghana (GoG) after Ghana’s political independence. 

1.2 Nationalisation of European Mines 

In 1957, when the indigenous people of Ghana formed government, the local small-scale gold 

mining activity was not reinstated (Aryee, 1987). The criminalisation of small-scale gold 

mining in 1932 continued until 1989 (Hilson and McQuilken, 2014; Aryee, 1987). What might 
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have accounted for the continuation of this infamous colonial policy? This question is 

unanswered by the mining literature. 

Even though the small-scale gold mining sector was continuously marginalised by the new 

State, there were significant alterations in the mining mechanisms put in place by the colonial 

authority. For example, the post-independent Government of Ghana nationalised some foreign 

investments, including those in the mining industry. In 1961, Ghana’s first leader, Kwame 

Nkrumah, nationalised eleven mining enterprises and incorporated same under the State Gold 

Mining Corporation (SGMC) (Minerals Commission, 2014a; Tsikata, 1997; Hilson, 2002). 

The mining enterprises nationalised by President Nkrumah were faced with financial 

difficulties and risked liquidation (Minerals Commission, 2014b). However, the Government 

of Ghana introduced the nationalisation policy to protect jobs provided by the financially 

distressed industry (Hilson, 2002). I assert that additional interest for saving the poor 

performing mines through the nationalisation mechanism was to prevent the disruption of the 

social services the industry provided for their host communities (see, Section 6.1.4). 

Another form of nationalisation policy in Ghana was introduced by the military government in 

1972 – termed in this thesis as the ‘radical nationalisation’. In this policy, the entire mining 

industry was compulsorily acquired by the Government of Ghana (Tsikata, 1997; Addy, 1998). 

Thus, the State acquired not less than 55 percent of the industry and relocated their foreign 

headquarters to Ghana (ibid). The implementation of the radical nationalisation policy 

increased the capitalisation of the SGMC. Meanwhile, the financial performance of the industry 

deteriorated under the management of the SGMC, two decades after their establishment 

(Minerals Commission, 2014a). This generally affected the health of the Ghanaian economy – 

significant reduction in export revenue, and high interest and inflation rates (Hilson and Hilson, 

2017; Aryeetey and Fenny, 2017; Ocran, 2007). 
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1.3 The Structural Adjustment Programme and the Institution of Small-Scale 

Gold Mining 

A major restructuring of the national economy became necessary in the early 1980s. The 

Government of Ghana introduced the Economic Recovery Programme (ERP) and implemented 

it through the flagship policy of the World Bank and the International Monetary Fund – the 

Structural Adjustment Programme (SAP) (see, Aryeetey and Fenny, 2017; Hilson and Potter, 

2005; Hilson, 2004; Demery, 1994). The ERP was necessitated by the significant fall of micro 

and macro-economic indicators which were recorded after Ghana’s political independence. 

These poor economic performances in the mining industry were among the factors which led 

to the overthrow of successive governments by the military (Debrah, 2009; Owusu, 1989). In 

managing Ghana’s economy, the military regimes were not better than the civilian 

governments. The decline of cocoa prices on the world market created significant deficit in 

government budget, requiring external support and increases in taxation (Jeong, 2009). To 

forestall the declining economic conditions, the government subscribed to the SAP. 

It is worth mentioning that the SAP led to the liberalisation of the Ghanaian economy by 

restructuring the mining industry (Appiah-Kubi, 2001; Danso, 2008). The state-owned mines 

were particularly targeted for restructuring because of their week financial statements which 

were mainly attributed to inadequate investment from the government and corrupt practices 

(Donkor, 2019; Silver, 1978) (see, section 2.7). In response to the conditionalities of the SAP, 

the government reviewed the laws governing the operation of the mining industry with the 

intention to attracting significant foreign direct investment (FDI) (Minerals Commission, 

2014a). 

The SAP faced opposition from organised labour (especially, the Ghana Mineworkers Union) 

because of job losses associated to liberalisation policies. In response to this, the government 
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reinstated small-scale mining and reserved the sector for Ghanaian nationals only. I submit that 

the ownership structure of the mining industry in Ghana has gone full-cycle: the displacement 

and regeneration of both small and large-scale activities (see, sections 7.1). Thus, these new 

actors of the industry share similar features with those that existed in the past. For example, 

today’s small-scale gold mining sector is less resourceful and labour intensive (Hilson et al, 

2018; McQuiken, 2018). 

In furtherance to the above, Hilson et al (2018) again suggest that about 95 percent of Africa’s 

small-scale mining sector is not formalised and reveal that the sector is susceptible to the 

dictates of uncoordinated and unharmonised regulations by local-level actors, including, 

traditional Chiefs and intermediaries. The informalisation of the mining sector is characterised 

by non-registration of operations hence escaping any regulatory arrangement (Yankson and 

Gough, 2019). Furthermore, there are unprotected working conditions for the actors in the 

sector (ibid). Ofosu-Mensah (2011) adds that actors in the small-scale gold mining sector are 

generally unskilled and depend largely on simple tools that require no huge capital. This study 

seeks to investigate the high rate of informalisation through the lens of changing ownership 

policies. 

On the part of the large-scale gold mining enterprises in Ghana today, they attract huge capital 

and depend on complex technology for their activities (Griffis et al, 2002; Aubynn, 2009). 

Moreover, this sector is foreign-owned (see, Appendix 2). It is worth noting that these were the 

inherent features of the large-scale mining enterprises that operated during the era of British 

colonial rule. 

Meanwhile, the Government of Ghana continues to play their regulatory role in the new 

ownership structure of the mines. Nevertheless, there has been a significant change in their 

investment portfolio. Today, through a provision in the Minerals and Mining Act, 2006 (Act 
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706) the Government of Ghana controls about ten percent of the market share of the industry. 

Act 703 gives a ‘golden’ ownership right to the State, without contributing any form of 

monetary capital. 

The mining literature depicts four key changes in the ownership structure of the industry (see, 

Table 1.1). Each of these institutional changes altered the mechanism for gold production. For 

example, the displacement of the Chieftaincy institution led to the replacement of indigenous 

small-scale with the European-owned large-scale mining enterprises. Furthermore, the 

replacement of the colonial institution by the Government of Ghana led to the nationalisation 

of the foreign-owned mines. Finally, the introduction of the SAP attracted FDI, hence, the 

displacement of the State controlled industry, for that matter, the SGMC. 

1.4 Research Aims, Objectives and Questions 

The overarching objective of this study is to explore and explain the factors that have 

contributed to the marginalisation of Ghana’s small-scale gold mining sector through 

ownership policy changes. Specifically, the thesis considers the criminalisation of small-scale 

gold mining, irrespective of the dominant institutional actors in place. The changes made to the 

mining policies can facilitate our understanding of how actors of the industry interact to gain 

legitimacy for their operations. 

Additionally, institutional change theory provides us with insights on how government policies 

contribute to the marginalisation of the small-scale gold mining sector in Ghana. Particularly, 

Mahoney and Thelen’s (2010) gradual institutional change theory has been used to frame an 

understanding on how small-scale gold mining has been marginalised over the years through 

government policies. According to Mahoney and Thelen, new institutions may either displace 

old institutions or work alongside the existing institutions. Mahoney and colleague again 
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submit that external forces may exert pressure on institutions to bring about desired changes, 

especially, where they do not live up to expectation. Finally, institutional actors continuously 

evaluate loopholes in old institutions to exploit new opportunities that will convert the use of 

the old institutions (ibid). 

To bridge the research gaps identified (refer to Section 1.5), two objectives are pursued in this 

study. These objectives have been classified under three distinct eras. They include, the periods 

of colonial rule and the post-independent State, and the era between the independent State and 

the post-structural adjustment programme implementation. These periods have been separated 

to distinctively explore the various policies initiated by successive government that affected 

the operation of the small-scale gold mining sector. The research objectives are presented 

below: 

1. To analyse the motivation for the criminalisation of artisanal small-scale gold mining by 

the Colonial Government of Gold Coast and the continuation of same by the Government 

of Ghana after independence in 1957. 

2. To examine the impact of the Government of Ghana’s mining industry nationalisation and 

denationalisation policies on the small-scale gold mining sector. 

To achieve the above research objectives and make the necessary contribution to knowledge, 

the following questions have been developed for this study: 

1. What factors contributed to the criminalisation of small-scale gold mining by the Colonial 

Government of Gold Coast? 

2. What factors accounted for the continuous criminalisation of small-scale mining by the 

Government of Ghana after political independence? 
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3. What factors motivated the reinstatement of small-scale gold mining in 1989? 

4. What factors are contributing to the continuous informalisation of the small-scale gold 

mining sector after its legitimisation by the State?
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Table 1.2 Summary of Research Aim, Objectives and Questions  

 
Source: Author, 2020
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1.5 The Study’s Areas of Contribution  

As I indicated earlier, small-scale mining activities were banned by the colonial government 

and replaced with large-scale activities. This ban continued to be in operation after the 

displacement of the colonial authority until 1989 (see, Section 1.1). Thus, for over half a 

century, the small-scale gold mining sector was marginalised by both the Colonial Government 

of Gold Coast and the post-independent Government of Ghana. It is prudent to understand the 

motivation for the formulation of the policy to ban small-scale gold mining and the 

continuation of same by the post-independent government. This will serve as a guide for the 

formulation of future policies. 

Today, Ghana’s small-scale gold mining sector is less formalised and depends on outmoded 

mining techniques (McQuiken, 2018; Hilson, Hilson and Adu-Darko, 2014). Even though 

attempts have been made by researchers to understand the informalisation state of the small-

scale gold mining sector in Ghana (see for example, McQuiken, 2018; Hilson et al, 2017; 

Yankson and Gough, 2019; Hilson and Hilson, 2015), these existing studies have not 

considered the informalisation through the lens of the mining ownership policy changes. 

Therefore, my study bridges this gap by critically examining how the ban of small-scale gold 

mining by the colonial authority, and the continuation of same policy by the government of the 

post-independent Ghana have contributed to the current state of that sector. Thus, this study is 

important because, with the help of information from the past, we can clearly understand how 

ownership policy changes have accounted for the current state of the small-scale mining sector. 

Therefore, there is the need to institute appropriate policies to move the sector into the formal 

economy. 

Over the years, Ghana’s mining industry has attracted scholarly attention from academics and 

practitioners. However, those studies have mainly focused on the industry’s contribution to 
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socio-economic development; the environmental footprints of mining enterprises; conflict and 

disturbances in mining communities, gender and mining and; the SAP’s contribution to the 

attraction of FDI (see for example: Aryee, 2001; Appiah-Adu and Bawumia, 2016; Mensah 

and Okyere, 2014; Yakovleva and Vazquez-Brust, 2018; Hilson and Potter, 2005; Hilson et al, 

2018). In spite of the above works mentioned, a few studies have paid some level of attention 

to mining ownership changes and their impact on actors of the industry (for example, Appiah-

Kubi, 2001; Afrifa, 2006; Tsikata, 1997). Meanwhile, the scope of those studies is limited to 

colonialism and the exploitation of natural resources by foreign countries. 

It can therefore be justified that some critical areas within the mining ownership policy changes 

have not been explored by the mining literature. For example, how do mining institutions 

generate and degenerate over time? So, the mining industry in Ghana presents good grounds 

for understanding how new institutions gain legitimacy to displace established ones. 

This study therefore contributes to the literature on institutional change by applying the 

theoretical lens to Ghana’s gold mining industry. Thus, the interactions between the key actors 

of the industry (see, Table 1.1) have been reviewed to ascertain how the rules governing the 

operations of the small-scale gold mining sector are influenced by individual actors to their 

favour. Therefore, it is necessary to analyse the motivations for the criminalisation of small-

scale gold mining by the colonial government and the continuation of the same policy by the 

post-independent government. 
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Table 1.1 Summary of Key Historical Mining Institutions in Ghana  

 
Source: Author, 2020
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Finally, this study recommends to policymakers, factors that can improve the formalisation of 

the small-scale gold mining sector. By examining the impact of the past mining ownership 

policy changes on the small-scale gold mining sector, the underlying threats emanating from 

those policies can be identified and the appropriate mitigating options recommended. Thus, the 

loopholes in the past mining ownership policies can be reviewed to inform future policies. 

Therefore, this study contributes to policy formulation, especially, those that affect the 

formalisation of the small-scale gold mining sector in Ghana. The following Section presents 

the methodology explored to achieve the research objectives. 

1.6 Research Methodology 

This research is rooted in the case study approach (Yin, 2003). Both primary and secondary 

data were explored to understand the institutional changes in Ghana’s gold mining industry and 

the effects of those changes on the operations of the small-scale miner. First, face-to-face semi-

structured interviews were conducted among purposively selected institutions in both public 

and private sector organisations. These interviews included two focus groups, made up of nine 

participants. Some of the respondents were drawn from mining communities, particularly, 

small-scale miners in both the formal and informal sectors. In all, 31 interviewees were 

engaged between December 2017 and August 2018 in the Greater Accra, Ashanti and Ahafo 

regions of Ghana. The Interviewees drawn from Accra were mainly officials of mining policy-

making institutions as well as civil society organisations. 

The secondary data consist of archival documents from England and Ghana. This process was 

useful for the collection of colonial policies and corresponding between the Government of the 

Gold Coast and the Colonial Office in London regarding the operation of the mining industry 

in the Gold Coast. The secondary data collected include the Government of Ghana’s mining 

policy papers and laws, reports of private mining enterprises and mining associations such as 
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the Ghana Chamber of Mines. The secondary data were used to corroborate the assertions made 

by the interviewees. The next section presents the organisation of the thesis from Chapters two 

to eight. 

1.7 Structure of the Thesis 

This thesis is organised as follows: 

Chapter Two reviews the literature of the Ghana mining industry, stretching from the period 

preceding the advent of the European colonisers on the coast of Ghana to the post-SAP 

implementation era. Thus, the mining policy interventions of the traditional Chiefs, the 

Colonial Government and the post-independent Government of Ghana have been carefully 

reviewed. This review however focuses on the impact of the ownership policies introduced by 

the above institutions on small-scale mining. 

Chapter Three presents the re-conceptualisation of institutional changes in Ghana’s gold 

mining industry. Mahoney and Thelen’s (2010) gradual institutional framework has been 

explored to enhance an understanding of the legitimisation and displacement of these mining 

institutions. 

This is followed by Chapter Four that presents the research methodology. The philosophical 

paradigm guiding this study has been submitted in this Chapter. In summary, I argue that 

knowledge is constructed through social interaction, hence, the need to interact in detail, with 

institutional actors to uncover the interpretation of the world. I therefore relied on semi-

structured interviews to interact with mining actors from different institutions. The 

interviewees include policy makers at the national and local government levels, small and 

large-scale miners and officials of mining industry associations, traditional Chiefs and opinion 

leaders of mining communities and officials from policy think tanks. Secondary data were 
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drawn to corroborate the assertions made by the interviewees. These documents include 

government mining policies from colonial times to the post-SAP implementation period and 

archival reports of mining actors. These secondary documents were drawn from archives in 

both Ghana and England. 

The remaining Chapters are Five, Six and Seven. These present the analysis and discussion 

of the data. They have been structured to address the major institutional changes recorded in 

the Ghana mining industry over the years. Therefore, Chapter Five focuses on the period of 

control of the industry by the traditional Chiefs to the era the colonial authority banned small-

scale gold mining and replaced same with large-scale enterprises from England. Chapter Six 

is dedicated to the introduction of the mining nationalisation policy by the post-independent 

Government. The two forms of the mining nationalisation policies (gradual and radical) have 

been analysed and discussed here. The last part of the discussion and analysis of the data is 

presented as Chapter Seven. This considers the mining ownership changes that came with the 

implementation of the SAP. Thus, the mining privatisation mechanism and the reinstatement 

of small-scale gold mining have been submitted in here. 

Finally, Chapter Eight summarises the entire study, identifying the key findings and their 

impact on policy formulation. This concluding Chapter outlines my contribution to knowledge 

and areas that need consideration in future research. 

1.8 Summary 

This Chapter of the thesis presented a background to the gold mining industry in Ghana. It 

covered gold mining management and trading in the period preceding European colonisation 

of the countries along the Gold Coast. The Chapter disclosed that the European traders were 

prevented by the indigenes from directly participating in the extraction of the mineral. 

Meanwhile, the arrival of the British challenged the status quo. First, British companies were 
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licenced to mine the mineral alongside the small-scale actors that was organised under the 

traditional chieftaincy institution. Second, before Ghana’s political independence in 1957, the 

local miners were banned by the colonial administration from participating in the operation of 

the mining industry. 

The new [independent] State continued with the policy that banned small-scale gold mining. 

Meanwhile, the foreign mining enterprises were nationalised in two phases – first, the shares 

of poor performing enterprises were transferred to the State and second, the State compulsorily 

acquired majority interest in all the foreign mines. It was again presented that the 

marginalisation of the small-scale gold mining sector continued until 1989, where the 

government legalised their operations during the implementation of the SAP. 

The Chapter also presented the research aims, objectives and questions. Again, the study’s 

contribution to the small-scale gold mining literature, policy formulation and institutional 

change theory have been summarised in this Chapter. Finally, the methodology adopted for the 

study and the organisation of the thesis have been submitted here. 

Following the Introduction Chapter is the Literature Review. 
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Chapter Two 

Literature Review of the Ghana Mining Industry 

2.0 Introduction 

In this Chapter, the literature of the Ghana mining industry is reviewed. First, the Chapter 

reviews the historic traditional institutions that controlled the mining industry prior to colonial 

rule. In tandem with the above, this phase of the review presents political economy of Ghana 

during Europe’s colonial rule as well as the period after Ghana’s independence in 1957 and 

how institutions of State influenced changes in the ownership structure of the mines. 

This Chapter is aimed at understanding the structure of the Ghana mining industry, presented 

under four critical time periods (see Figure 2.6). The review of the major institutions identified 

would first help in understanding how change processes are embedded in institutions. Again, 

the identification of the key actors in the industry would facilitate the understanding of the 

processes that they (actors) undertake to effect changes to their benefit. Therefore, this Chapter 

would review the developmental processes that the Ghanaian extractive industry has travelled 

in the past century. 

The three institutional change processes are grouped under the following headings: the pre-

colonial era to independence in 1957; the period between independence and the implementation 

of rigorous economic stabilisation programmes in the early 1980s; and the period covering the 

current democratic dispensation (after the adoption of the 1992 Constitution). Also, attention 

has been paid to the legitimisation of small-scale mining. The small-scale mining sector has 

recorded significant growth in gold production over the past three decades (see, Appiah-Adu 

and Bawumia, 2016; Minerals Commission, 2014b). 
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Finally, the theoretical framework underpinning this study has been critically reviewed. The 

theory of gradual institutional change (Mahoney and Thelen, 2010) has been subjected to 

critical analysis to identify key actors of the mining industry in Ghana over the period under 

consideration and how these actors interact to facilitate change to their individual advantage. 

2.1 An Overview of the Mining Industry in Ghana 

For many centuries, mining has played a critical role in economic development around globe. 

Up to date, minerals extraction and trading play integral role in the global economy. They are 

used by central banks to hold reserves, for industrial production, and jewellery (United States 

Geological Survey, 2020). In many developing economies (especially, those in the sub-Saharan 

African region), mineral extraction and trading have significantly supported the income of 

households and national economies (see for example, Hilson, 2002; Akabzaa, 2009; Asante, 

Nixson and Tsikata, 2000; Posnansky, 1973). There is enough evidence to support that many 

African countries have been centres of minerals trade for centuries past (see for example, 

Austin, 2004; Garrard, 1982; Davidson, 1984; Holl, 1985; Posnansky, 1973; Forde, 1953). 

Likewise, minerals trading did attract Europeans to the Americas and Asia that later translated 

into colonisation (Mahoney, 2010; Martino, 1981; Booth, 2007).  

Scholarly works trace Ghana’s gold exploration and trading to periods far beyond Europe’s 

colonial rule over Africa. For example, Hilson’s (2002) historic study of the industry found 

that gold mining in Ghana had been accounted for in Arabic scrolls and literature for the past 

1,000 years. Over the years, this long-standing industry has played a significant role in the 

socio-economic and political development of Ghana (Hilson and Hilson, 2017; Akabzaa, 2009; 

Aryee, 2001). In the past, and indeed in recent times, all the institutions that ruled the people 

of Ghana controlled significant portion of the industry (see, Figure 2.6). For example, the 

traditional chieftaincy institution controlled the industry before the Europeans started their 
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trading activities on the shores of Guinea in the late fifteenth century (Wilks, 1962). Prior to 

Africa’s colonisation by Europe, the factors of production were mostly organised by traditional 

rulers. As identified by Hopkins (2019), the production of minerals, leather works and textiles 

in pre-colonial Africa were controlled by potentates. 

Also, the colonisation of the Gold Coast by the Great Britain witnessed the movement of 

mineral control from the traditional Chiefs to the colonial authority, and subsequently to the 

Government of Ghana after political independence in 1957. Traces of similar institutional 

changes were recorded in other former British colonies in Africa. For example, the oil and tin 

exploration in Nigeria (Raji and Abejide, 2014; Steyn, P., 2009); copper extraction in Zambia 

(Butler, 2007); and gold mining in Zimbabwe (Madimu, Msindo and Swart, 2018). 

Today, the mining industry in Ghana is private sector-owned. The current status is as a result 

of a Governmental policy, the Economic Recovery Programme (see detailed discussion in 

sections 2.8), implemented from 1983 (Aryeetey and Fenny, 2017; Hilson, 2004). Many other 

mineral-rich countries around the globe depict the structure of the mining industry in Ghana. 

The late 1980s’ ‘economic liberalisation wave’ across Africa and other developing nations 

accounts for the current structure in the mining industry. Thus, nation States have been 

disengaged from active participation in business. As a result, both large and small-scale actors 

operating in the mining industry are keenly competing for resources to boost their businesses. 

The competition between large and small-scale mining has usually been fierce, and in extreme 

circumstances, resulted in violence – vandalisation of property and loss of human lives 

(Yakovleva and Vazquez-Brust, 2018). 

As raised by Akabzaa and Darimani (2001) a third of the world’s gold output was mined from 

Ghana between the sixteenth and seventeenth centuries. Ghana continues to play a critical role 

in global gold production and trading. Not even the entry of new producing countries to the 
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global league of gold producers has downgraded Ghana’s position in gold extraction and 

trading. In fact, Ghana is among the ten leading producers of gold, globally. Until recent times, 

Ghana was second to South Africa on the African continent for gold production (Minerals 

Commission, 2014a). In addition to gold production are diamond, manganese and bauxite (The 

Government of Ghana, 1980; Minerals Commission, 2014a). 

2.2 Mineral Extraction in Ghana: The Era Preceding Colonisation  

Ghana is known globally for her long history of mineral extraction and trading. Indeed, gold 

production and its trade in West Africa could be traced to several centuries before colonial rule 

(see for example, Dumett, 1979, 1998; Garvin McGee, Smoyer-Tomic and Aubynn, 2009). 

Garrard (1982) found that during the reign of King Solomon of Bible times, gold mines in 

Senegal for instance were famous and that archaeological remains suggest that trading 

activities took place between the Carthaginians and some West African States. 

Moreover, it is estimated that several centuries prior to colonial rule, the people of the ancient 

Kingdom of Ghana (present day Ghana) attracted merchants from both Europe and the Arab 

World for the trade of precious metals, especially gold (Amin, 1972). This was the period prior 

to the migration of the people to the forest belt which was sub of the Saharan (present day 

Ghana). The people continued to mine and trade in gold in their new settlement (Boahen, 1966). 

Around 1471, the first Europeans; the Portuguese, arrived on the coast of Ghana (ibid) and first 

traded in gold and other commodities. Later, slave trade became more attractive in the Gold 

Coast than gold trade (see for example, Bosman, 1705; Rodney, 1969, Hawthorne, 2001). 

Rodney (1969) found that the Portuguese traders were attracted to the Coast of Guinea because 

the gold traded in the north African region originated from the sub of the Sahara. Therefore, 

the traders diverted the gold market to make it more profitable by buying from the original 

source (ibid). At Senegambia, not much success was achieved by the sailors, ‘but Elmina was 
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the realisation of their dreams’ (Rodney, 1969, p. 18). The implication is that gold mining and 

trading in Ghana predate the period of the Portuguese arrival as claimed by Hilson (2009). 

Even though the quantity of gold export from the Gold Coast before colonial rule is not readily 

known by researchers, there is no doubt that existing literature gives enough evidence to 

support that significant amounts were involved. For example, Rodney (1969) argues that 

between 2,000 and 3,000 pounds of gold was exported to Europe annually and that Bosman’s 

(1721) claim that 3,000 pounds of gold was exported to Portugal alone on yearly basis was an 

exaggeration. In another development, Daaku (1970) estimates Portugal’s annual import of 

gold from Ghana in the late fifteenth century at about a £100,000 or between 2,000 and 3,000 

pounds of gold. 

Trading activities between Portugal and the Gold Coast alone was so significant that Porter 

(1975) recounts a testimony of one Portuguese Governor to Elmina in 1552 in the following: 

‘As far as the increase of the royal patrimony is concerned, I do not know in Portugal 

of any land-tax, toll, tithe, transfer-tax, or any other crown tax more certain, nor one 

which yields a more regular annual revenue...than what is yielded by the trade of 

Guinea…it gives us gold, ivory, wax, hides, sugar, pepper, malagueta; and it would 

give us more things if we would only penetrate into the hinterland . . .’ 

It is striking to note that such quantum of minerals was exported from Ghana especially, after 

other European countries had joined the Portuguese to compete for their share of the resources 

(Bean, 1974). For example, a century after Portugal’s entry into the Guinea gold market, the 

Dutch expelled the Portuguese and became the dominant Europeans in the gold business 

(Wilks, 1961). Porter (1975) reports that these early European traders conducted the gold trade 

business with the agencies of the local people – the traditional Chiefs. 
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Bean (1974) recounts that the West India Company, a major Dutch trading enterprise that dealt 

in gold trade was buying the minerals in quantities like the earlier Portuguese traders. Again, 

by the middle of the 1600, other traders from Denmark, France and England had penetrated the 

monopoly enjoyed by the Dutch and made significant strides in their gold exports from Ghana 

(Bean, 1974; Porter, 1975). These European traders at one point or the other built Castles 

around coastal towns of the Gold Coast to trade with the indigenous people (ibid). 

In the study of mining methods in Ghana, Junner (1973) and Hilson (2002) conclude that 

alluvial, shallow pit, and deep shaft mining activities were common among the people of Ghana 

in the period preceding colonisation. These mining practices are common among illegal miners 

even in recent times (see for example, Boadi et al, 2016; Boateng et al, 2014). They include 

the sieving of minerals from soil collected from streams and river bodies (Posnansky, 1973). 

The washing away of soil by rain waters into streams make the rivers rich in mineral resources 

(Hilson, 2002). These practices were labour intensive and unsophisticated (Daaku, 1972; 

Ofosu-Mensah, 2011). 

Drawing from the above production records and the outmoded gold extraction methods 

employed by the local people, it would be reasonable for one to postulate that mineral 

extraction was properly organised. Therefore, it would be profitable to ask at this point, bearing 

in mind the high production records: How was the mining industry organised? I argue that 

Ghana’s pre-colonial mining industry had a complex institution that effectively regulated and 

coordinated the activities of the industry to achieve such significant output. It is prudent to 

review the political structure of Ghana prior to colonial rule and the period thereafter to 

understand how the mining industry was organised. 
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2.3 Political Structure of Pre-Colonial Ghana and the Control of Gold Mining 

Before the advent of colonial rule, Ghana was made up of many independent States3: some 

small and weak, others large and strong (see for example, Bosman, 1705; Crook, 1973; Arhin, 

1967). The strong and powerful countries (like the Asin, Fante, Akwamu, Denkyira, Ashanti, 

Akyem, Dogomba, Gonja and others) had ‘sophisticated’ systems of administration and a 

standing army that defended the people and their economic activities (see, Staniland, 1975; 

Arhin, 1967; Dickson, 1966). One major economic activity among the people was gold mining 

(Garrard, 1982). 

Gold mining was undertaken in the Akan States (Dalrymple-Smith, 2019). The political heads 

of these States were the Paramount Chiefs assisted by several other Divisional Chiefs in charge 

of the towns and villages under their jurisdictions (Busia, 1951). Among the Akan ethnic group 

for example, one’s entitlement to a political office or ownership of property is traced to their 

matrilineal home (Busia, 1951). Thus, the Akans’ lineage finds its source to their women, a 

cultural norm based on their belief that mothers determine the ‘blood’ or life of their 

descendants (ibid).  

Even though this system of political authority, in Busia’s (1951, p. 22) description, is the 

‘aristocracy’ type, ‘they [the Chiefs] were constitutionally elected, and… everyone was [fairly] 

represented on the council through the lineage system.’ Thus, rules and regulations guiding any 

State emanated from the people, through their representation – the Council of Chiefs (ibid). So, 

one paramountcy in this case, a State of same ethnic group with a common culture may have 

many villages and each headed by a Chief called Odikuro (Crooks, 1973). Meanwhile, one 

Divisional Chief may be responsible for the administration of several villages headed by the 

                                                 
3 The mining literature uses ‘states’ and ‘countries’ interchangeably to describe pre-colonial ethnic groups in 

Ghana.  
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Odikuros (ibid). This meant that the chieftaincy institution was made up of cluster of 

individuals that were responsible for other groups of smaller units (families) (Bamfo, 2000). 

The cluster (see, Figure 2.1) usually took authority to govern from a small powerful body at 

the top (Grischow, 2008; Crooks, 1973; Busia, 1951). 

The Akans’ system of political administration was the decentralised type where the 

development of institutions was built from the local communities to the top echelon of power 

(Bamfo, 2000). In Wilks’ (1966) description of Ashanti communities in the eighteenth and 

nineteenth centuries for instance, he attests that every community was self-governed and led 

by Chiefs and their council members. The council members were the individual family heads 

of the community, making the societies vertically divided (ibid). 

This structure of administration ensured that all the subjects were properly organised for control 

and that rules could be effectively enforced across the respective States (McCaskie, 2003). It 

follows that the need for security was paramount for the existence of these communities due to 

the porous competition for power and resources among neighbouring countries (Wilks, 1982). 

Therefore, it was necessary for the communities to initiate mechanisms that provided support 

for one another (Abubakar, 2010) and for that matter, their mineral resources. This was one of 

the key factors that influenced the institution of a military structure in the said political 

authority (Crooks, 1973). 

In the study of Ashanti Law and Constitution for instance, Rattray (1929, p. 77) concludes that 

the chieftaincy institution was built as a ‘military organisation’ where the Divisional Chiefs (in 

charge of cluster of villages and towns) held military titles. In the times of war for example, 

the various regiments led by Divisional Chiefs played significant roles in defending their 

respective countries. As demonstrated in Figure 2.0, the military architecture included skilful 
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scouting teams that spied on their opponents for the purpose of strategically positioning 

contingents at the warfront (Busia, 1951). 

Figure 2.0 The Traditional Military Structure of the Akan People of Ghana 

 

Source: Adapted from Busia, 1951 

The first troop to lead the warriors was the Twafo, followed by the main band of soldiers 

(Adonteng and Kronti). It is interesting to note as Figure 2.0 depicts, the Paramount Chief is 

positioned at the centre of the troops and surrounded by his guards – the Gyaase. The 

positioning of the Paramount Chief was for a strategic purpose. For example, the capturing or 

killing of the Chief meant a defeat to the opposing side. Inferably, the loss of their sovereignty 

to the winning country led to the loss of their mineral resources. Also, the sovereign State took 

the natives of the defeated State as slaves and engaged their services in economic activities like 
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mining (Griffis et al, 2002; Bosman, 1705). Meanwhile, other traditional mechanisms were 

created to manage the mining proceeds. These have been discussed in the following Section. 

2.3.1 Small-Scale Gold Mining Proceeds and the Administration of Chiefdom 

As highlighted in the previous section, among the mining countries in pre-colonial Ghana, 

mining was an important activity for governance, especially, the mobilisation of public revenue 

(Crooks, 1973). For instance, significant component of public resources was expended on the 

complex military structure for the sustenance of security and the defence of the countries 

(Arhin, 1967). Thus, the security arrangement required the provision of huge resources which 

the mining industry reliably provided (ibid). Conversely, the complex ancient security 

architecture provided protection for the mining industry, especially against foreign invasion 

(Rathbone, 2000; Ofosu-Mensah, 2010). 

In addition to the mining proceeds were taxes on other economic activities undertaken by the 

citizens (Nugent,1996). A significant component of the taxes came from mining businesses, 

hence, making the mining States appropriate huge budget on the military (Hymer, 1970). The 

customary law on taxation required that a third of gold output be paid to the Chiefs’ treasury 

for the financing of the government (Aryee, 2018). Furthermore, gold nugget retrieved from 

the fields were to be deposited in the Chief’s private account (ibid). 

Bowdich (1821) points out that the mineral funds were administered by ‘distinct treasuries’, 

headed by one of the Divisional Chiefs from the royal family. Meanwhile, in study of Ashanti 

bureaucracy, Wilks (1969) reveals that there were periods in which treasurers and other royal 

officials were recruited from outside the aristocratic circles – Ashantis and non-Ashantis alike. 

He concludes that this was the period where meritocracy superseded the election of ‘a limited 

group of near matri-kin’. An example of external appointments to strengthen the economy of 
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the country was accorded one Frenchman, Bonnat as reported by the L'Explorateur (cited in 

Wilks, 1966, p. 218) 

‘… [Osei Mensah], King of Ashanti, in our name and in the name of our chiefs, having 

received the oath of M. M.-J. Bonnat allying himself to ourselves and wishing to extend 

our relations, establish the said M. Bonnat as our governor in our name conjointly with 

another chief named by us. The jurisdiction conferred on him extends from 10 miles 

below Akrono [sic: Akroso] to Yeji on both banks of the Volta, Bonnat's principal duty 

to be to extend and develop as far as possible our commerce with the interior of Africa, 

and to establish the basis of a financial system regarding exports and imports.’ 

The funds accrued from the mining industry was used to support the acquisition of military 

accoutrements and the upkeep of the army (Austin, 2004; Arhin, 1967). Law (2017) opines that 

the Africans traded their commodities (especially, gold) for guns and bullets from the 

Europeans. At this era, gold was much needed to support the growing European currency 

market (Hymer, 1970; Posnansky, 1973). 

What this meant was that a country’s ability to raise adequate revenue to support public 

spending depended on the internal control systems put in place to mobilise the mineral taxes 

(Arhin, 1990; Ofosu-Mensah, 2010). This was supervised in many ways. The distant 

communities were given yearly quota of gold to supply to the State’s treasury (Wilks, 1966). 

The criterion for the target was the population of the community (Grischow, 2008). 

Grischow (2008) and Hymer (1970) are of the view that among the Akan States, economic 

policy permitted the capitalist ideology of production and the distribution of wealth. Thus, 

citizens could practice their agrarian or mining activities and their incomes taxed by the 

political class (Wilks, 1962). Furthermore, the pre-colonial chieftaincy structures encouraged 
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the development of entrepreneurial skills among the natives (Grischow, 2008). Meanwhile, 

Jerven’s (2016) assertion on pre-colonial economic practices is in favour of the other side of 

the spectrum. Thus, most traditional African economies were constructed alongside customary 

practices that promoted communal forms of production and wealth distribution (Asamoah, 

1986; Boateng, 2017). 

Looking through the literature of land tenure system of the people of Ghana (see, Obeng-

Odoom, 2016; Kasanga, 1995), one could draw a conclusion that the two schools of thought 

highlighted above are correct but for different time periods. Indeed, many pre-colonial African 

customs were agrarian, hence, supported communal form of production and distribution of 

wealth. Thus, lands were owned by communities instead of being under the control of a small 

class of the society (Kasanga, 1995). Furthermore, the extended family system ensured that 

one did not look after the welfare of their immediate family only, rather, the larger family units 

(MacLean, 2011). 

Even though the above land tenure system was operational at the era of the colonial rule, there 

were some changes in the form of production in response to the market demand (Arhin, 1990). 

Arhin (1990) again suggests that the operation of private enterprises, including farming and 

trading became common though heavily controlled by the Chiefs. Therefore, one could argue 

that the capitalist form of production and for that matter the availability of market for West 

African minerals became necessary among the States in Ghana during the peak of the European 

trade along the shores of the Guinea (Bosman, 1705; Wilks, 1962; Dickson, 1966). 

For example, Bowdich (1821) points out that the Ashanti State was gradually emerging from 

their longstanding matrilineal to a class society by the later part of the seventeenth century. He 

identifies social classes like the bureaucrats, merchants, artisans and the labourers and 

assembles them in strata of upper, middle and lower classes (ibid). Indeed, the change of the 
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system of production and the distribution of wealth is an indication that culture is dynamic, 

hence, responds to both internal and external pressures (Salm, 2002). 

As pointed out earlier in this Chapter, among the Akans (on whose land the gold was mined), 

political legitimacy was defined by a class that took authority from a lineage. Again, the various 

phases of chieftaincy offices ruled over small communities to bigger towns where the 

Paramount Chief formed the government with the Divisional Chiefs (Busia, 1951). The 

chieftaincy structure (see, Figure 2.1) was critical for the management of the mining industry, 

particularly, the proceeds from the trade. 

In reporting on Barbot’s account of the people of Guinea, Rodney (1969, p. 22) demonstrates 

that gold trade ‘was the business of the kings, rich men and prime merchants’ that took their 

authority from the political class – the traditional Chiefs. He further reports that this ‘ruling 

class controlled the usufruct of land, determined the major economic policy, administered the 

law and interpreted the religion.’ 
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Figure 2.1 The Chain of Command for the Ashanti Treasury Management 

 

Source: Adapted from Wilks, 1969 

Also, in the description of trade organisation in pre-colonial Ghana, Dickson (1966) agrees 

with Rodney (1969) that only the upper class of the society was involved in commerce and this 

was because of economic factors. For example, the cost of hiring porters for the headload of 

the goods, costs incurred on security personnel, and the taxes paid to the Chiefs in the inland 

countries for the passage of the trade caravans made trading a business for the rich (ibid).  This 

is an indication that gold mining and trade was centrally controlled by the chieftaincy 

institution (see, Figure 2.1). 

Among the Akans and for that matter, the mining countries of pre-colonial Ghana, the 

Divisional Chief responsible for the Exchequer was the Gyaasehene (Wilks, 1966). His 

responsibility included exercising budgetary control over the funds of the country and was 

assisted by sub-Divisional Chiefs – the Sanaahene and Fotosanfohene, who oversaw the mining 
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revenues and mineral weighing, respectively (ibid). There were several other officials serving 

under the above-named officers (Ofosu-Mensah, 2010). Perinbam (1988) suggests that the 

local chieftaincy structure in sub-Saharan Africa was the pillar behind the thriving mining 

industry before the Europeans encountered the people at the coast of the Guinea. 

2.4 Mineral Trading in Pre-Colonial Ghana: Chieftaincy Intermediary Role 

Ghana is fairly represented in the pre-colonial trade history of West African States (see for 

example, Posnansky, 1973; Dumett, 1998; Austin, 2004; Law, 2017). Often, the literature of 

pre-colonial trading in Ghana is dominated by major coastal towns like Accra, Cape Coast and 

Elmina (Spiers, 2007). However, these records demonstrate the contact between the indigenous 

people along the coast and the European merchants and adventurers (ibid). Meanwhile, among 

the countries of the forest zone (the non-coastal countries), there were active trading activities 

with the countries far beyond the Sahara, especially, towards western Sudan (Dumett, 1974). 

Posnansky (1973) is clear about archaeological evidence of trading towns established by 

Carthaginians, Greeks and Romans in the centre of the Sahara. Most of the products exchanged 

on these markets had tropical origins like gold, ivory and animal skins (ibid). In Lamb’s (1972) 

study of mineral exploitation in Ghana, the scholar pointed out that gold trading became an 

important business activity between the people of Ghana and the Arabs in the late medieval 

times. This was the period the Spanish mines had run out of the precious mineral, hence, the 

need to explore new territories to fill the currency market in Europe (ibid). 

Over time, gold trading moved further down the Sahara and by the thirteenth century, countries 

like Bono Manso, Denkyira, Akyem and Wassa had become powerful due to the political 

connections associated with the trading of the mineral (Posnansky, 1973; Ofosu-Mensah, 2010 

and 2011). It is important to point out that the source of the minerals was not disclosed to the 
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gold merchants, a means by which the traditional rulers monopolised the trade (Botchway, 

1995; Wilks, 1962). Thus, mineral exploitation and trading were controlled by the chiefs, 

making them rich and powerful (Posnansky, 1973). 

Therefore, the early European traders in Ghana did not directly participate in the extraction of 

the minerals (Botchway, 1995). Instead, gold extraction was a trade of the indigenes, regulated 

by the Chiefs and taxes imposed on their export (ibid). Botchway further recounts that the 

political class used the precious mineral as a medium for tax computation on other economic 

activities within the countries. For example, goods traded between countries were taxed in gold 

(ibid). Meanwhile, the traditional Chiefs’ participation in mineral trading was common in other 

African States (Phimister, 1974). 

It is worth mentioning that; the level of gold production was carefully regulated for the 

purposes of maintaining a good market value. The control of production, hence, the 

maintenance of the precious mineral’s value was an important factor for not disclosing the 

source of the mines to the foreign merchants (Wilks, 1962). Meanwhile, Ofosu-Mensah (2010) 

leads us to a contrary opinion, that the control of production was for the effective enforcement 

of environmental laws. 

I argue that the early European traders respected the rules of the Chiefs concerning the 

extraction and trading of gold because of the keen competition among the foreign traders. Thus, 

failure to abide by the trading rules might have led the Chiefs to switch trading partners. 

Against this background, it could be argued that in the middle of the nineteenth century when 

the British had dominant the coastal markets (Ofosu-Mensah, 2010), they were in the position 

to challenge the status quo. By inference, the enforcement of rules on the industry became 

possible because of minimal competition. 



38 

 

2.5 Gold Mining in Ghana: The Direct Participation of Foreign Enterprises  

Hilson (2002) reports that between 1878 and 1881, several British mining enterprises received 

concessions to mine gold in Ghana. Prominent among these mining operators are the African 

Gold Coast Limited, Swanzy and Company, Gold Coast Company, and Efluenta Gold Mining 

Company (ibid). As has been highlighted by Botchway (1995), prior to the influx of the 

European mining enterprises in Ghana, the wealth of the industry was secretly protected by the 

Chiefs. Thus, the mineralised lands were hidden from the foreign merchants. To use Villault 

de Bellefond’s words (as cited in Ofosu-Mensah, 2010, p. 132) it was a respected principle not 

to disclose the source of the mines to foreigners:  

‘If you talk about it [the whereabout of the mines] to a hundred of them [indigenes] 

they will all tell you different things not because they do not know but because they 

hide the truth in perpetual defiance of the whites. 

The purpose of the non-disclosure of the gold deposits was to prevent the European traders 

from the direct engagement of the mineral extraction (Botchway, 1995). However, this 

traditional control system changed significantly when the British colonised Ghana (ibid). 

Apparently, the fall of the Ashanti Kingdom paved the way for the colonisers to infiltrate this 

long-standing local mining approach (Wilks, 1962). 

Before British colonisation, Ashanti had become the most powerful country in present day 

Ghana, controlling trade and industry from the forest zone in the middle belt through to the 

savannah areas in the north (Dickson, 1966). The movement of minerals and other commodities 

to the coast was rigorously controlled by that country (ibid). Thus, the flow of exportable 

commodities to the coastal areas was restricted by the political elites in Ashanti and that 
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sometimes caused artificial shortages, affecting negatively the business operations of some 

Europeans (Botchway, 1995). 

Also, in the times of wars, people could neither mine nor farm, hence, the difficulty in the 

cutting of the commodities to the coastal markets where the European traders were based 

(Dickson, 1966). Moreover, Ashanti was so influential to the extent that they decided which 

European country to trade their goods, arousing keen competition among the European traders 

(i.e. the Dutch, Danes, English, etc.) (Wilks, 1962). Meanwhile, Wilks (1961) postulates that 

competition between European countries benefitted the locals more than the former as the latter 

took advantage to charge exorbitant prices for their goods. Therefore, to the British, the 

conquering of Ashanti was paramount for gold trade stabilisation and the enjoyment of 

monopoly in the Ghanaian market (McIntyre, 1962). 

As has been found in literature, Britain had fought Ashanti on four major wars with the 

intention of destabilising the Ashanti Kingdom (Arhin, 1967). In 1874, the southern countries 

that Ashanti had previously defeated joined the British forces to uproot Ashanti with the 

objective of gaining independence, and to formulate their own trade policies (McIntyre, 1962). 

Similarly, the coastal countries (including Accra and Fante) also joined in the Anglo-Ashanti 

war to protect their countries from an impending Ashanti invasion that would eventually disrupt 

trade between the British and the Gold Coast (ibid). 

It is worth noting that prior to the Anglo-Ashanti war of 1874, the Coastal States had signed 

the ‘Bond of 1844’ with Britain for protection against invasion from neighbouring countries, 

especially, Ashanti (McIntyre, 1962). The Bond formally made the Gold Coast a ‘British 

protectorate’ (excluding Ashanti and the Northern Territory) and becoming ‘a separate Crown 
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Colony’ (McIntyre, 1962, p. 22). The ‘Sagranti War’4 of 1874 weakened the Ashanti Kingdom, 

and made the Great Britain to have the legitimacy to rule over the Gold Coast (Boahen, 1966). 

After the British conquered Ashanti, a military base was established in Kumasi to oversee the 

security of the fallen kingdom (Ofosu-Appiah, 2010). Coincidentally, this was the period where 

mining concessions were given to the British enterprise for minerals extraction (Hymer, 1970). 

Again, it is argued that the removal of Ashanti bureaucracy made it easier for the transportation 

of commodities from the forest and northern countries to reach the coast (Wilk, 1962). 

Jackson (1992) found that between 1901 and 1902 about 4,000 mine concession applications 

(from foreign investors) were received by the colonial administration. This occurrence was 

because of the huge discovery of gold in the south-western region of the Gold Coast (ibid). 

Within the same period, over 40 mining enterprises invested £40 million in equipment, 

increasing Ghana’s gold production by over 400 percent (Kesse, 1985). 

2.6 Colonial Rule and the Control of Mineral Resources in Ghana 

Aryee (2018) identifies at least, three gold rushes in Ghana, prior to independence in 1957. The 

causes of these gold rushes were attributable to factors such as eye-witnesses (returning British 

combatants in the infamous Anglo-Asante War discussed in Section 2.5) reportage of the gold 

prosperous of the Gold Coast in England (Boahen, 1966; McPhee, 1971). Also, the Second 

Boer War (1899 to 1902) disrupted mining operations in South Africa (Afrifa, 2006). 

Consequently, mining investors in South Africa moved their idle resources to Ghana and other 

African countries for gold exploration (ibid). Furthermore, Afrifa (2006) opines that the 

construction of the railway lines in Ghana, especially, from the coastal countries to the mines 

                                                 
4 The ‘Sagrenti was’ is a corrupted name for ‘Sir Garnet’ Wolseley (the British commander that led the war to 

defeat Ashanti in 1874) ‘War’ (see, Boahen, 1966). 
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in the forest countries exposed the gold wealth of the Gold Coast, hence, attracting significant 

foreign investment. 

Following the significant foreign investment attracted by the industry in the late nineteenth 

century, Ghana’s gold production increased over four folds from 183,691 ounces to 818,911 

ounces in 1910 and 1940, respectively (Kilby, 1972). Meanwhile, the growth recorded in the 

early part of the twentieth century was not sustained. This is because, by 1950, Ghana’s gold 

output had dwindled by nearly 20 percent to 679,173 ounces (ibid). This fall in production as 

well as those recorded in the 1950s were partially attributed to the persistent labour unrest 

within the industry in support of the independence struggle (Akabzaa, and Darimani, 2001). 

For example, the persistent strikes by the labour unions had increased the political risks in the 

Gold Coast (ibid). 

Coincidentally, Ghana’s share of global gold production decreased significantly at the period 

in question due to the emergence of new producing countries (Akabzaa, and Darimani, 2001; 

Bird, 1994). It could however be argued that the fall in gold production in the Gold Coast was 

because of the government’s redirection of resources (especially, mineworkers) for the second 

World War (Akurang‐Parry, 2006). 

It is worth mentioning that during this era of colonial rule, the Chiefs’ role in the management 

of the mining industry was not completely withdrawn by the colonial authority (Addo-Fening, 

1990). Instead, the Chiefs were empowered to instil discipline and ensure social cohesion in 

their traditional authorities (Gocking, 1994). These so-called Chiefs’ empowerment initiatives, 

referred to as ‘indirect rule’ (Grischow, 2006) were intended for the benefit of the foreign 

investor, and for that matter, the British mining enterprises. In furtherance to the above, the 

indirect rule aided in the mobilisation and supply of labour to the mines (Akurang‐Parry, 2006). 
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For example, Chiefs were given periodic recruitment targets where they mobilised manpower 

to the mines (ibid). 

For the smooth implementation of the indirect rule policy, Chiefs that failed to support the 

colonial policies faced the threat of removal from their offices (Gocking, 1994). Many 

indigenes therefore sought to benefit from the attenuated condition of the chieftaincy institution 

by manipulating rules to suit their personal interests (ibid). For example, aspirants for the 

chieftaincy office took advantage of the inherent weaknesses that was built into the indirect 

rule system and ignored traditional institutions that could challenge their novel interpretations 

of the new rules (ibid). Akurang-Parry (2003) and Gocking (1994) cite examples of the 

replacement of the Chiefs of Wassa and Elmina, respectively. This was after they (the Chiefs) 

were banished from their jurisdictions. It is worth mentioning that in the case of Chief Enimil 

Kwao of Wassa, his exile to Nigeria was because he did not support British mining enterprises 

on his land (Akurang-Parry, 2003). 

In spite of the above, the indirect rule system did not alter the structure of the traditional 

institutions (Stone, 1975). Rather, the government supported the candidature of persons 

interested in the chieftaincy office as discussed above. Therefore, the Chiefs’ role in the 

issuance of mining leases was not withdrawn (Botchway, 1995; Nyame and Blocher, 2010). 

Meanwhile, the colonial authority prohibited the Chiefs from issuing the mining leases to the 

indigenous tradesmen that were engaged in small-scale mining (Addo-Fenning, 1997). This 

was eminent after a ban was placed on small-scale mining in 1932 (ibid). The ban on small-

scale mining continued from the year of independence in 1957 through to 1989 (Minerals 

Commission, 2014a). Meanwhile, the Chiefs’ power to issue mining licences was curtailed at 

this time and same vested in the President of the Republic of Ghana after independence. This 

policy has been considered in the sections below. 
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2.7 Ghana’s Mining Industry and Governmental Control: The Era After 

Independence 

The post-independent government acquired the shares of major mining enterprises operating 

in Ghana in 1961, with the exception of the Konongo and Ashanti Gold Mines (Minerals 

Commission, 2014a; Tsikata, 1997; Hilson, 2002). The former was subsequently nationalised 

in 1966 while the latter joined the State-Owned Enterprises (SOEs) in 1972 (ibid). 

Additionally, the state took over the Bremang Gold Dredging, Ariston Gold Mines, 

Amalgamated Banket Areas and the Ghana Main Reef (Minerals Commission, 2014b). 

Hilson (2002) intimates that the nationalisation of mining enterprises in 1961 was a 

recommendation from a governmental Commission of enquiry instituted to review the structure 

and the way forward for the extractive industry. In fact, the nationalisation position taken by 

the Commission was not peculiar to Ghana. Thus, the period between 1960 and 1965 witnessed 

the mass taking over of natural resources by developing countries (Walde, 1983). Mineral-rich 

countries like Zambia, Congo, Angola and Namibia nationalised their mines in the 1960s or 

right after their political independence (Mwitwa, 2012; Jourdan, 1990; Daniel, 1979). 

In response to the report by the Commission of enquiry, the Government of Ghana incorporated 

the State Gold Mining Corporation (SGMC) (Minerals Commission, 2014b). The SGMC took 

control of eleven private mines between the date of its birth and 1966 (Tsikata, 1997; Hilson, 

2002). Indeed, from 1957 to 1986, the state dominated the extractive industry, living a little 

room for the private sector to operate (Akabzaa, and Darimani, 2001). The peak of the 

extractive industry’s nationalisation happened in 1972 when the Military Government passed 

the Mining Operations Decree (NRCD 132) that required all mining enterprises to issue 55 

percent of their equity to the State and that their head offices be moved to Ghana (Addy, 1998).  
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Tsikata (1997) argues that the aims of the government takeovers of mining enterprises included 

the creation of employment opportunities for the citizenry and the mobilisation of foreign 

exchange for national development. Meanwhile, some scholars claim that these nationalisation 

programs failed to achieve their intended objectives (see, Rood, 1976; Decker, 2008). This is 

because, the mining SOEs, like some of their counterparts in other industries suffered 

significant losses due to operational inefficiencies (Adda, 1996; Bonney, 2015). 

These inefficiencies led to significant decline in gold production. For example, between 1957 

and 1964, Ghana’s gold production reached a peak of 912,592 ounces (Minerals Commission, 

2014a). Conversely, the period following 1965 (which also coincided with the mining industry 

nationalisation) saw an unprecedented fall in gold production. The fall in production continued 

until the early 1980s (see, Figure 2.3). In 1984 for example, production had reached a record 

low of 282,299 ounces in the preceding two decades (Ghana Extractive Industry Transparency 

Initiative (GHEITI), 2014), representing a third of the 1963’s production volume (Songsore et 

al, 1994). The effects of the fall in gold production on the Ghanaian economy have been 

discussed in detail in the next Section. 

2.7.1 The Fall in Gold Production and Effects on Economic and Political Stability 

Some scholars have argued that the Government of Ghana’s nationalisation policy was a major 

setback and also the main contributor to the worsening performance of the extractive industry, 

the period preceding the implementation of the Economic Recovery Programme (ERP) (see for 

example, Hilson, 2002; Akabzaa, and Darimani, 2001; Jackson, 1992). At this time of the 

incessant decline in gold production, the basic structure of the economy deteriorated. For 

example, balance of payment deficit and inflation increased rapidly, with the former rocketing 

from below five percent in the late 1970s to over 120 percent by 1983 (Boamah, 2010; Islam 

and Wetzel, 1991). Consequently, Ghana’s GDP consistently declined by about two percent 
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per annum until 1987 (Rothchild, 1991; Loxley, 1988). The mining industry only begun to 

witness some stability in the late 1980s, after the introduction of the ERP. 

Ghana’s political instability, especially, the unending coup d'état as well as the usage of 

outmoded technology for mining contributed to the free fall of gold production between 1966 

and 1992 (GHEITI, 2014; Owusu, 2008). Ghana transited from military rule to a democratic 

governance system after the coming into force of the Fourth Republican Constitution in 1992 

(Haynes, 1993). This period preceded the overthrow of three civilian governments by the 

military after independence: Nkrumah in 1966, Busia in 1972 and Liman in 1981 (Owusu, 

1989) 

In addition to the overthrow of the civilian governments, there were other coup d'états against 

military juntas in 1978 and 1979 (Owusu, 1989). The 1978 coup d'état was a bloodless one 

because it happened within the military government’s leadership circle (ibid). General 

Acheampong, the Head of State of the 1972 to 1978 military government had become 

unpopular due to the introduction of austerity measures in the economy complement with the 

shortage of basic commodities (Austin and Luckham, 2014; Libby, 1976). 

The government faced several violent protests by student groups and other professionals 

(Owusu, 1972). Akuffo became the new Head of State in 1978 and attempted to win public 

confidence by promising an election that would usher in a civilian government (Austin, 1985). 

These plans were never realised as some young military officers led by Jerry Rawlings seized 

power in 1979 and organised an election within three months (Gyimah-Boadi and Essuman-

Johnson, 1993). 

Apparently, the military rule brought about major setbacks in Ghana’s economic development 

(Austin, and Luckham, 2014). The abrupt changes in public policies affected basic economic 
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indicators significantly as discussed above. Particularly, the business community was exposed 

to high environmental risks (Kraus, 2002). It was noted that the poor economic growth 

motivated the above-mentioned coup d'états, hence, the prolonged political instability (Debrah, 

2009). Meanwhile, the various military governments failed to restore the so-called economic 

woes inherited from the civilian governments (Brittain, 1983). 

The economic transformation promised by the military junta was never realised. The military 

instead supervised massive decline in the growth of almost every sector of the economy 

(Aryeetey and Fosu, 2003). Mining, which has been a major contributor to Ghana’s economic 

development was not spared in the difficult times of the economic decline. Significant growths 

were only recorded after the return to constitutional rule in 1992 (see, Minerals Commission, 

2014a). Meanwhile, the ERP was implemented in the reign of a military government, the 

PNDC, in 1983. 

Addy (1998) however argues that the deterioration of gold extraction was because of excessive 

governmental control in the extractive industry. Addy’s position is contestable as it is difficult 

to associate the fall in gold production to governmental control. This is because, in a more 

liberalised South Africa, consistent decline in gold production was recorded around the same 

period that Ghana’s production volume dwindled. For example, between 1980 and 2009, South 

Africa’s gold extraction decreased extensively, from 675 tons to 198 tons, representing a 71% 

decline (Statistics South Africa, 2012). 
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Figure 2.2 Global Gold Production, 1900 to 2009 

 

Source: US Geological Survey, 2016. 

Over the years, global gold production has increased consistently from 400 metric tons in 1900 

to about 2500 metric tons in 2009 (see, Figure 2.2). However, as shown on Figure 2.2, between 

1965 and 1980, the period where the two-leading gold producing countries in Africa suffered 

significant losses in production output, there were marginal global production growth, mainly 

caused by the discovery of the mineral in new fields as I have presented above. The US 

Geological Survey (2016) reports a fall in gold extraction from 1,400 to 1,100 metric tons 

within the period in question. The production level rose steadily, the period after 1980 before 

reaching the apex in 2009. 

2.7.2 Formulation of Mining Policy and the Influence of Political Ideology 

The period following Ghana’s political independence witnessed many changes to the country’s 

mining ownership policy. As has been discussed in the previous section, the Nkrumah led 

government nationalised some of the key mining enterprises in 1961. Authors such as Ata-

Boakye (2006) and Osei (2016) suggest that the Government of Ghana’s nationalisation policy 
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was influenced by Nkrumah’s political ideology of the State’s central control of resources. 

Ahiakpor (1988) for instance buttresses this assertion by suggesting that Nkrumah leaned 

toward the Eastern political ideology. 

Many instances have been cited about the Nkrumah government’s opening of hundreds of 

factories nationwide between 1957 and 1966 (see for example, Woode, 2011; Quist-Adade, 

and Chiang, 2012), making the Ghanaian economy dominated by SOEs (Appiah-Kubi, 2001). 

Meanwhile, it is important to note that government’s direct involvement in the creation of 

business was not common to only the socialist countries. Indeed, among some advanced 

capitalist economies like Germany, the United Kingdom and France, the concept of SOEs have 

been explored at a point in their developmental phases (Millward and Singleton, 2002). For 

example, until the Thatcher government, the United Kingdom’s economy had significant State 

ownership in sectors like rail and transportation, water and sanitation, post and 

telecommunication among others (MacAvoy et al, 2012). 

Historically, many new nations used SOEs to help attain accelerated development. For 

example, right after her independence in 1949, China had a high unemployment rate and huge 

deficit in infrastructure development (Gang and Hope, 2013). To help in the creation of wealth 

and the facilitation of sustained development with their abundant resources, especially, the 

human capital, the fledgling nation established many SOEs (ibid). Today, China dominates the 

global SOEs population in numbers and market capitalisation (Lee, 2009). Similarly, India 

used SOEs to implement public policies that would facilitate the elimination of abject poverty, 

diseases, unemployment and illiteracy (Mishra, 2014). Furthermore, Bonney (2015) reports 

that after her independence in 1965, Singapore established SOEs in areas where entrepreneurs 

lacked financial capacity, with the objective of accelerating industrial growth. 
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It could be argued that based on the above examples, it would be incorrect to associate the 

Nkrumah’s government to a socialist based on the government’s involvement in economic 

ventures. This is because even in recent times, the so-called capitalist economies at some point 

take significant ownership of critical sectors of their economies (see, Dewatripont, 2014; 

Klimek et al, 2015). For example, during the 2008 financial and economic crunch, governments 

in many developed nations pumped a lot of tax payers’ money into saving their banking 

industry. In Europe for instance, over half a trillion euros of public funds was voted to save 

some banking and financial enterprises (Klimek et al, 2015). Similarly, in the US, the treasury 

department disbursed nearly 205 billion dollars to recapitalise over 700 banks (ibid). 

2.7.3 Government and Mineral Exploration Business 

Over the years, many factors have been associated with the motivation for governments’ direct 

involvement in business ventures. Prominent among them is to address specific challenges 

faced by one’s economy (Toninelli, 2008). Musacchio and Lazzarini (2014) chronicle 

additional reasons for the establishment of SOEs in the analysis of the history of that sector in 

Brazil. These include the control of excessive imports; the availability of raw materials for 

industrial purposes; the control of consumer prices and the need to enter into areas that private 

investors presume to be riskier (ibid). Also, Chang’s (2007) study of SOE reforms identifies 

four justifications for governments’ involvement in economic ventures (see, Table 2.0). 

More so, the factors identified have mainly influenced the establishment of SOEs around the 

globe. However, in the case of the Ghana gold mining industry, the existing literature has not 

comprehensively addressed the reasons for the Government of Ghana’s direct participation in 

the industry, the period following independence. I must emphasise that in the past, studies 

related to nationalisation in Ghana have focused on the role played by political actors in the 

government (see, Decker, 2008; Rood, 1976; Gyimah-Boadi, 1991). Thus, the literature has 
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mainly focused on the formal political institutions and their role in the ownership right to 

property.



51 

 

Table 2.0 Factors Influencing Governments’ Involvement in Economic Ventures 

 
Source: Adapted from Chang, 2007
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Although there have been quite a number of related scholarly works, not much studies have 

been done on the role of informal traditional institutions (whose existence predates colonial 

times) (see, Section 2.2) in the change of ownership and the control of natural resources. 

This study intends to fill this gap by analysing the role of the chieftaincy institution in the 

nationalisation and denationalisation of the mines, and the legitimisation of small-scale gold 

mining. The next section reviews the structure of the mining industry after the ERP in the 

1980s. 

2.8 The Rebirth of Small-Scale Mining in Ghana: The Period after the 

Economic Recovery Programme 

Both large and small-scale mining are prevalent in Ghana. Large scale mining is 

predominantly owned by multinational enterprises. For many years, indigenous miners 

have used traditional practices for gold mining (Botchway, 1995). These traditional 

practices have mostly been alluvial mining where outmoded technology is used to collect 

minerals from streams (ibid). Hentschel, Hruschka and Priester (2003) submit that in many 

developing countries, illegal small-scale mining is a poverty-driven activity. 

In recent times, many indigenous people use similar technology to mine from river beds, 

leading to pollution of the environment (Owusu-Koranteng and Owusu-Koranteng, 2017; 

Tienhaara, 2006). This practice, popularly known as ‘galamsey’ is illegal, according to 

Ghanaian mining laws (Boateng et al, 2014). Over the years, numerous Task Forces have 

been commissioned by local and national governments to curb the menace of galamsey 

operations (see for example, Awiah, 2017; Teschner, 2012). Irrespective of intended efforts 

to curb the galamsey menace, a little has been achieved. 
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Ghana’s gold mining industry is internationally recognised and placed as the number ten 

producer of gold in the world with a production output of about 108 tonnes (U.S. Geological 

Survey, 2016; Ghana Chamber of Mines, 2015a; Coakley, 1996). Similarly, in Africa, 

Ghana’s gold output is second to South Africa (Ghana Chamber of Mines, 2015a). It is 

estimated that 70 percent of West African gold output is mined in Ghana (Hilson and Potter, 

2005). 

As discussed in Section 2.7.3, the mining industry in Ghana together with other enterprises 

were nationalised the period after independence. As part of the ERP, the Government of 

Ghana adopted and implemented the SAP, a policy developed by the Bretton Wood 

Institutions (Gyimah-Boadi, 1991). This policy was intended to restructure the economy 

through the deregulation of utility services and the privatisation of SOEs (Konings, 2002). 

Additionally, small-scale gold mining was reintroduced as a component of the SAP. 

Therefore, for a very long time, a two-tier (small and large-scale mining) mining system 

was put in place. The next section reviews the state of the large-scale sector and the 

investment attracted to the industry.  

2.8.1 Large-Scale Mining and the Attraction of Foreign Direct Investment 

For over half a century (from the era of the ban of small-scale mining to 1989), only large-

scale mining was legal in Ghana. Today, the Minerals Commission (2015) records that 16 

large scale mining enterprises operate in Ghana and that two-thirds of the total gold output 

are from this sector (Aryree, 2001). Majority of the large-scale miners are multinationals 

and for that matter, foreign-owned (refer Appendix 2). This phenomenon is not peculiar to 

Ghana alone. 
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Indeed, numerous studies have well documented the dominance of foreign mining 

enterprises in natural resource reliant economies across Africa and other developing 

countries (see for example, Luiz and Ruplal, 2010; Campbell, 1998; Akabzaa and Darimani, 

2001; Kragelund, 2009). However, majority of mining giants have their headquarters in 

countries other than where they operate from (Government of Canada, 2019). In the case 

of Ghana for example, almost all the large-scale mining enterprises are foreign controlled 

while the indigenous people are into small-scale operations only (Minerals Commission, 

2014b). 

Ghana’s extractive industry attracted significant Foreign Direct Investment (FDI) after 

major reforms took place through the implementation of the ERP and SAP (see for example, 

Organization for Economic Cooperation and Development (OECD), 2002; Asante, Nixson 

and Tsikata, 2000). Private capital attracted by the extractive industry after the ERP 

amounted to over United States Dollar (USD) 4 billion, a significant portion invested in the 

exploration of gold (Aryee, 2001). Additional capital has been injected into existing mines 

for expansion while new ones are established (Akabzaa and Darimani, 2001). The 

conducive business environment created after the economic reforms have had positive 

repercussion on the number of mining enterprises, moving from seven in 1983 to 16 

presently (Ghana Chamber of Mines, 2015a; Minerals Commission, 1999). 

This phenomenal is exceptional, especially, where Aryee (2001) claims that no new Mine 

was opened nearly four decades before 1983 due to unfavourable business environment 

relating to financing, economics and institutional framework. 
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In the economic turmoil that hit Ghana in the 1980s, the extractive industry was 

significantly affected (Hilson and Hilson, 2017). However, by 1992, annual production of 

gold had reached one million ounces, the highest record in the preceding two decades (refer 

to Figure 2.3). As a result, the mining reforms that were introduced as part of the SAP was 

a major contributing factor for this monumental growth. These reforms covered critical 

areas like taxation, ownership structure and regulations and law (Hilson and Potter, 2005; 

Aryee, 1987). Meanwhile, the influence of the return to democratic rule cannot be 

undervalued in measuring the significant growth in the sector. It follows that the military 

rule posed significant business risk, hence, a barrier to the flow of FDI (Djokoto, 2002) for 

the purposes of expansion through the introduction of modern mining techniques. 

Between 1992 and 2013, gold production saw significant growth, rising from about one 

million ounces to 4.4 million ounces (GHEITI, 2014). In addition, marginal fluctuations 

were recorded in 1996, 2000 and most recently, 2004 (refer to Figure 2.3). In these periods, 

in these periods, general elections were held in Ghana. Generally, violence associated with 

African elections do affect productivity (especially, on the years of the elections) negatively 

(Segbefia and Eduku, 2016). For this, investors did not have much confidence in the young 

and fragile democracy, hence, the low production (ibid). Furthermore, political instability 

is accompanied by policy switches and brings general apprehension among the investing 

community (Asante Nixson and Tsikata, 2000). Also, as noted by Aryee (2001), the 

fluctuations in gold price around this period contributed to the decline of gold production 

in Ghana. 

This study asserts that the significant rise in gold production over the last two decades may 

be the result of the continuation of the liberalisation policies by successive governments. 
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As discussed in Section 2.8, the implementation of the ERP and the SAP required the 

privatisation of SOEs and the deregulation of strategic sectors of the economy, including 

mining. It is obvious that the liberalisation of mining subsequently led to increased 

participation from the private sector, hence, the improvement in gold production (Konadu-

Agyemang, 2000). 

Figure 2.3 Ghana’s Gold Production, 1980 to 2013 

Source: Data for the graph drawn from – Aryee, 2001 and GHEITI, 2014 

One key actor in the industry that was affected by the privatisation programme was the 

Ashanti Goldfields Company (AGC) (Afrifa, 2006), now AngloGold Ashanti. The state, 

until 1994 had a controlling interest of 55 percent in AGC as well as all the mining 
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enterprises operating in Ghana. In 1994, the government issued 25 percent of AGC’s shares 

onto both the Ghana Stock Exchange and the London Stock Exchange with five percent 

onto the former and the remainder 20 percent for the later (ibid). Meanwhile, the SAP 

brought two major benefits to the mining industry in the early years of implementation. 

First, the raising of revenue to support government budget and second, enabling AGC to 

inject additional capital into their operations (Hilson, 2004; Handley, 2007; Gyimah-Boadi, 

1991). 

It is noted that the initial public offerings at both the London and Ghana Stock Exchanges 

(and the New York Stock Exchange, two years later) were oversubscribed, leading to the 

injection of about USD 454 million into AGC for their expansion programme (Handley, 

2007). According to the then Minister in charge of the Mines (as cited in Evan, 1994) the 

successful floatation of AGC was a signal to private investors that ‘government is not 

paying lip service to its privatisation and divestiture program.’ 

It is striking to note that the small-scale mining sector has not attracted equal measure of 

capital as their counterpart in the large-scale sector. It could be argued that after three 

decades of the small-scale mining sector’s legalisation, there should have been substantial 

growth in the capital of the actors. In fact, some of the actors should have metamorphosed 

into large-scale enterprises. What is retarding their growth? The Ghana mining literature 

has not adequately addressed this question. Hence, my intention to bridge the gap through 

the assessment of the causes of the informalisation of small-scale gold mining. 

2.8.2 Small-Scale Mining: Legalisation, Growth in Output and Economic 

Contribution 
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The small-scale gold mining practice was common in pre-colonial era and got banned by 

the colonial administration in 1932 (Addo-Fenning, 1997). Meanwhile, as part of the 

mining reform programme in Ghana, small-scale gold mining was regularised through the 

enactment of the Small-Scale Gold Mining Law, 1989 (Provisional Defence Council Law 

(PNDCL) 218). Small-scale gold mining activities are less capital intensive and usually 

involve the usage of rudimentary or artisanal tools and techniques (ibid). The Minerals 

Commission (2007) reports that there are over 1,000 registered artisanal mining enterprises 

in Ghana. 

Dlouhá and Barton (2014) are of the opinion that the colonial authority’s ban placed on 

small-scale mining was partly because Ghanaians refused to work in large-scale mining 

enterprises owned by foreign nationals. Therefore, the ban in this operation was to ensure 

continuous availability of labour for the large-scale miners (ibid). They further concur that 

the ban placed on the practice was intended to control the misuse of hazardous chemicals, 

such as mercury for mining (ibid). Meanwhile, the reason for the indigenous people refusal 

to work in the foreign-owned mines have not been clearly identified. This gap in the 

literature will be addressed by this study. 

In another breath, the regularisation of small-scale mining in 1989 became necessary after 

the Government of Ghana realised that preventing artisanal miners from gold exploitation 

was difficult and that the minerals mined illegally were sold on the black market through 

intermediaries around neighbouring countries (Aryee, Ntibery and Atorkui, 2013). 

Therefore, the unregulated activities of small-scale miners were detrimental to the economy 

and the environment (Minerals Commission, 2014a). 
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After the passing of PNDCL 218, the Government of Ghana redefined the objects of the 

Precious Minerals Marketing Corporation (PMMC) with the aim of optimising the benefits 

of small-scale mining to the State (Ghana’s Mining Portal, 2017). Truly, the PMMC was 

formerly known as the Ghana Diamond Board from its inception in 1963 until 1972 when 

the government turned it into an SOE with a new name, Ghana Diamond Marketing 

Corporation. The PNDCL 219 further amended its scope to include the operation of gold 

(ibid). 

Today, Ghana’s diamond sector, unlike gold mining, is solely owned by indigenous small-

scale miners (McQuilken, 2018). Therefore, all the diamonds produced in Ghana are 

extracted by indigenous enterprises (ibid). On the part of gold mining, small-scale activities 

have been significant, standing at a third of the total annual production (Minerals 

Commission, 2014b). It is significant to put forth that the Ghana Minerals Policy stipulates 

that the sector’s market share in 1989 stood at only 2.2 percent as compared to 34 percent 

currently (ibid). The Minerals Commission further reports that the small-scale mining 

sector produced about 1.4 million ounces of gold in 2012 and raked in export revenue of 

$5.6 billion (ibid). 

The PMMC is the government institution authorised to purchase the gold and diamond 

produced by the small-scale mining sector (McQuilken, 2018; Addy, 1998). To build good 

working relations with clients and create a smooth environment for trade, PMMC has 

established trading centres in major mining communities (Aubynn, 2009). Unlike the large-

scale miners who are permitted to retain a significant portion of their revenue in offshore 

accounts, the PMMC repatriates almost all their revenue to the Bank of Ghana for the 

benefit of the national economy (Stryker, 1999; Hilson and Nyame, 2006; Akabzaa, 2009). 



60 

 

 

 

The contribution of the extractive industry to Ghana’s socio-economic development is well 

documented. For the past two decades, minerals have consistently been Ghana’s export 

leader followed by cocoa, (and recently) petroleum and non-traditional commodities (The 

Observatory of Economic Complexity, 2015; Central Intelligence Agency, 2017; Appiah-

Adu and Bawumia, 2016). Gold trade raked in some 3.2 billion dollars and 4.9 billion 

dollars in 2015 and 2016, respectively (Bank of Ghana, 2016, 2017). Thus, gold export 

represents about 31 percent of total merchandise export in 2015 and 44 percent for same in 

2016 (ibid). 

It is noted that two factors account for the sharp growth in mineral exports. First, increase 

in the export volume and second, a pick-up in the price of the commodity on the 

international market, especially in the fourth quarter of 2016 (Myjoyonline, 2017a). In fact, 

on average, export earnings from gold has witnessed significant growth from 14 percent in 

1990 to about 41 percent in 1993 (Appiah-Adu and Bawumia, 2016). Meanwhile, in recent 

times, the extractive industry has received barrage of criticisms from many quarters for not 

adequately supporting the development of Ghana’s economy (Akabzaa, 2009). Also, there 

have been public outcry over the sector’s inability to positively influence national 

development and poverty alleviation (Akabzaa, and Darimani, 2001). 

One school of thought believes mining agreements between the State and private investors 

have been skewed in favour of foreign interest groups (Ayee et al, 2011). Such proponents 

argue that poverty is so pervasive in communities directly affected by mines and that the 

impact of mining on those local economies is negligible (Akabzaa, 2009). Indeed, where 

the benefits of mining have accrued to indigenous people, only the privileged few in the 

society have benefited (Aryeetey, Osei and Twerefou, 2004; Akabzaa, 2009). These include 
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traditional leaders that receive mineral royalties, as well as the elite class whose services 

are directly engaged by the mining enterprises in the areas of consultancy services and 

nomination for membership to their (mining enterprises) boards and committees (ibid).  

Conversely, the assertion that the activities of the extractive industry do not directly affect 

Ghana’s socio-economic growth are seen by some commentators as a myth (see for 

example, Appiah-Adu and Bawumia, 2016). The opposing side to this debate is of the view 

that huge taxes (see, Appendix 1) have been imposed on the operations of the industry (Otto 

et al, 2006). For example, prior to the SAP’s implementation, the Government of Ghana’s 

interest for the mining industry was rent seeking, hence, the imposition of high taxes on the 

activities of the mines (Tsikata, 1997). 

The Minerals Commission (2014b, p. 7) reports that the industry had ‘high front-end 

charges’ in addition to royalty and, import and export levies. It follows that the industry had 

a different corporation tax rate (between 50 and 55 per cent), much higher than the other 

industries operating in the country (Hilson, 2004). Only after the introduction of the SAP 

was the import tax of 35 per cent on mining equipment abandoned and the corporation tax 

slashed to 35 per cent (ibid). 
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Figure 2.4 Ghana’s Mining Industry Taxation Against National Revenue, 1990 - 2015 

 

Source: Data for the graph drawn from: Ghana Chamber of Mines, 2015a. 

Indeed, Ghana’s tax laws (especially, those relating to the mining industry) have witnessed 

significant amendments in the period following the implementation of the ERP (Asante, 

Nixson and Tsikata, 2000). It has been argued that for many years and even in recent times, 

the mining industry’s contribution to the national purse has been significant (see, Figure 

2.4). Tax obligation on mining activities in Ghana between 1990 and 2005 constituted about 

12 percent of total national tax income (Akabzaa, 2009). 

The Ghana Chamber of Mines (2015) reports that out of the aggregate mineral revenue of 

4.75 billion dollars in 2013 and 3.94 billion dollars in 2014, taxes collected from the 

industry represented 16.2 percent and 18.7 percent, respectively. In fact, the sector’s total 

contribution to the public purse in 2014 was 1.24 billion Ghana cedis (see, Figure 2.4) The 

Ghana Revenue Authority accounts that corporation taxes and royalties for the same year 

were 441 million Ghana cedis and 416.5 million Ghana cedis, respectively (ibid). 
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Also, the extractive industry contributes significantly to Ghana’s forex reserve (Appiah-

Adu and Bawumia, 2016). These contributions help in the stabilisation of the local 

currency. In 2014, about 2.8 billion dollars of mineral exports, representing 77.5 percent of 

total revenue (from mining enterprises) was repatriated to Ghana (GCM, 2015a). Legally, 

a minimum of 25 percent of revenue is expected to be remitted to Ghana (ibid). The figure 

reported by the Ghana Chamber of Mines may not be fairly represented as it includes the 

100 per cent revenues accrued to small-scale miners through their representative, the 

PMMC. 

It follows that the funds repatriated from mining exports have little impact on the 

stabilisation or appreciation of the Ghanaian cedi. Even though mining activities have 

increased significantly after the introduction of the ERP in the 1980s, the cedi has 

depreciated extremely against all major trading currencies (Aryeetey and Fenny, 2017; 

Institute of Statistical Social and Economic Research, 1993; Loxley, 1988; Gyimah-Boadi, 

1990). It is revealed that on yearly average, the cedi has depreciated against the USD 

between 13 percent and some 82 percent from 1984 to 1998 (Bank of Ghana, 1998). This 

represents a significant decline of about 6,000 percent over the last three decades. For 

example, the exchange rate for a USD to the cedi was 36.6 in 1984 and 2,314.15 in 1998 

(ibid). Particularly, for the past decade, the cedi has further lost about 367 percent of its 

value to the USD, moving from 0.92 to 4.3 (XE, 2017). 

The improvement in the mining production has no significant correlation with the strength 

of the cedi for several factors. First, mining enterprises are required by law to repatriate not 

less than 25 percent of their revenues to Ghana. To realise this, flexible tax laws were passed 
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to attract more FDI to the industry (Ansah, 1990). The huge capital investment required for 

mining demands that significant amounts are deposited in foreign accounts (Aryee, 2001). 

Some industry players have justified the reason for the smaller repatriation of mining 

revenues. For example, Aryee (2001) found that almost all mining inputs (plant, machinery, 

and spare parts) are imported and that the minerals mined in Ghana are exported with little 

or no value addition. In addition, mining enterprises are given this allowance to enable them 

to meet their debt servicing obligations as well as payment of dividends to external 

shareholders (ibid). Although the impact of mining revenues on the stabilisation of the local 

currency is negligible, without the expatriation of foreign earnings from the extractive 

industry, the depreciation of the cedi would have been more pronounced (ibid). 

2.8.3 Privatisation of Mining Enterprises: Impact on Employment and Productivity 

As noted by Hilson and Hilson (2017), Ghana’s gold production has experienced significant 

fluctuations over the years. For example, Hilson recounts that between 1910 and 1957, total 

output increased by over 450 percent. Meanwhile, by 1983, the production level was about 

a quarter of 1960’s (ibid). This mainly prompted the government to allow private 

participation in the 1980s. True, one critical policy that accompanied the mining reforms in 

the 1980s was the limitation of government shareholding in mining enterprises (Appiah-

Kubi, 2001; Afrifa, 2006). 

In the past two decades, government’s equity shares have been reduced from a controlling 

interest to at least, ten percent, the minimum threshold required under the law (Akabzaa, 

2009; Ayee et al, 2011). It is worth pointing out that the reduction of government shares in 

the mining SOEs affected dividend income significantly. For example, during the peak 
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period for gold production in the early 2000s, dividends paid to the State was far lower than 

the lean production season (see, Minerals Commission, 2007). 

Between 1990 and 1995 for instance, dividends to the government decreased from 29.56 to 

USD 14.61 million and further declined to yearly average of USD 8.3 million from 2001 to 

2005 (Minerals Commission, 2007; GHEITI, 2006). It could be argued that currently, the 

government’s focus is not on dividend payments, rather, high efficiency and profitability 

that would ensure job security and stable corporation tax. 

Generally, Ghana is self-sufficient in producing technical personnel for the mining sector 

(see, Figure 2.5). As I would discuss in Section 2.8.4, a fully-fledged University for Mines 

and Technology has been established to train human capital for the extractive industry. 

Additionally, two other public institutions of higher learning (University of Ghana and the 

Kwame Nkrumah University of Science and Technology) have established departments for 

geological engineering to train personnel to support the mining industry with research. Due 

to deliberate policies by the government (in areas such as local content), today, Ghana’s 

extractive industry has adequate indigenous expertise from the upper echelon through to 

the lower stratum. As reported by the GCM (2015a), out of the 12,382 employees engaged 

by its member enterprises, less than two percent were expatriates. 

A recent survey by the Ghana Statistical Service (2015a) found that out of the sampled 

population of 3,383,206 Ghanaian resident employees, only 42,576 representing 1.3 per 

cent worked in the extractive industry. The report concludes that unemployment is a major 

problem in Ghana (ibid). In another study, it was found that youth (especially, aged between 

15 and 24) unemployment rate was as high as 25.9 per cent (Ghana Statistical Service, 
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2015b). The high unemployment rate could be partly blamed for the rampant increase in 

illegal small-scale mining, especially, where farmlands are ceased for mining activities 

without providing adequate alternative livelihood programmes for farmers (ibid).
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Figure 2.5 Ghana Mining Industry Employment 

 
Source: Ghana Chamber of Mines, 2015b
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Therefore, the relatively low employments in mining, especially, the formalised sector is 

due to the sophisticated technology introduced in their operations (Botchway, 1995). The 

fluctuations in the employment figures (see, Figure 2.5) were mainly caused by the fall in 

the output of all the major minerals. For example, gold production fell from 3.1 million 

ounces in 2013 to 2.7 million ounces in 2015, representing about 12 percent decline (GCM, 

2015b). Likewise, the production of diamond and manganese fell by 91 and 36 percentages 

in 2013 and 2015, respectively. The poor performance of the industry was caused by the 

unreliable supply of electricity and the fall of commodity prices, accounting for the 

rationalisation of labour by most of the mining enterprises (ibid). 

Nattrass (1995) argues that the level of employment in the extractive industry is highly 

sensitive to the movement of commodity price on the world market. Therefore, in seasons 

where prices have declined, there have been corresponding retrenchment in the workforce 

and the vice versa (ibid). For example, in 2014, AngloGold Ashanti rolled out a 

rationalisation plan in response to the fall of gold price with the aim of cutting down 

production cost (Dontoh, 2013). In this instance, 400 workers in the Obuasi mine and 40 

percent of the 2,000 head office staff were made redundant (ibid). Around the same time, 

Newmont Gold Ghana cut down about 600 jobs, following over 200 cuts in 2013, giving 

similar reasons as AngloGold (Kpodo, 2014). 

Meanwhile, among many artisanal small-scale mining enterprises, the application of 

modern technology is limited. Thus, outmoded practices, that depend on intensive labour 

are employed in mineral extraction (Bansah, Yalley and Dumakor-Dupey, 2016). 

Furthermore, empirical evidence suggests that in many parts of the globe, children have 
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been used in the mining of precious metals which expose them to danger (Osei-Tutu, and 

Abebe, 2018). Meanwhile, there is a moving trend that suggest that some small-scale miners 

are shifting from manpower to the use of heavy earth-moving equipment that have negative 

impact on the environment (Aryee, Ntibery and Atorkui, 2003). 

It follows that the privatisation of the mines was intended to optimise operational efficiency, 

create jobs and improve government’s revenue mobilisation abilities to accelerate 

developmental programmes (Gyimah-Boadi, 1991). These have not been achieved, hence, 

the public outcry over the contribution of the industry to Ghana’s socio-economic 

development. The government’s ultimate objectives have not been achieved because the 

focus has been on rent and tax maximisation instead of the entire value chain (Appiah-Adu 

and Bawumia, 2016). Thus, much attention has not been given to value addition, hence, the 

exportation of raw minerals (ibid). 

In response to the public outcry over the inadequate contribution of the mines to the 

development of host communities, the government has put in place some mechanisms to 

ensure the flow of some mining revenues to the local communities. For example, the 

Minerals and Mining Act (Act 703) requires mining enterprises to pay to the State, five 

percent of their gross revenues as mineral royalties. Eighty percent of the royalties is 

retained by the central government, whiles 10 per cent is allocated to the Minerals 

Development Fund (MDF). The remaining 10 per cent is distributed among District 

Assemblies (local councils) affected by mining activities, Traditional Authorities, and the 

Office of the Administrator of Stool Lands. 
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The MDF was established in 1992 through an Executive Fiat and was given Parliamentary 

backing in 2014 (Ankrah, 2016). The main object of the Fund is to manage and disburse 

monies allocated for developmental projects in communities affected by mines (Ankrah, 

2014; Tsikata, 1997). A major source of funding to the MDF is the 10 percent mineral 

royalty disbursed by the central bank. The subsequent Section reviews the contribution of 

the mining industry in the development of host communities. 

2.8.4 Mining Enterprises and the Development of Host Communities 

The extractive industry players argue that apart from their tax responsibilities, the sector 

contributes immensely to the development of both national and local economies through 

the provision of employment and foreign exchange earnings (Aryee, 2001). The extractive 

industry in Ghana like in many other Sub-Saharan African countries, for the past three 

decades has been in the lead for the flow of FDI (Farole and Winkler, 2014; Morisset, 2000). 

However, the establishment of mines in rural communities for instance improve the 

standard of living of many rural folks through the provision of social amenities like portable 

drinking water, electricity, communication technology, road network, health and 

educational facilities (Patnaik et al, 2018). 

In 2013 for example, mining enterprises spent about USD 12 million in the development of 

their local communities (Ghana Chamber of Mines, 2014). This voluntary expenditure was 

further increased to USD 21 million in 2014 (Ghana Chamber of Mines, 2015a). In the 

Tarkwa Municipality in particular, Mensah et al (2014) found that nearly USD 16 million 

was allocated by the Goldfields Ghana Limited between 2001 and 2012 for the development 

of schools and health centres. 
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Similarly, through the Newmont Ahafo Development Foundation (NADeF), Newmont 

Gold Ghana has disbursed over 50 million Ghana cedis to support the development of skills 

and infrastructure in communities affected by the mine’s operational activities (NADeF, 

2015). Some of the infrastructure projects undertaken by the NADeF over the past decade 

include school blocks, health centres, roads, pipe-borne water and the restoration of cultural 

heritage (Patnaik et al, 2018). In skills development for instance, over 6,900 students have 

been awarded scholarships to study at the basic, secondary and tertiary institutions whiles 

other natives have benefited from various apprenticeship programmes (NADeF, 2015). 

The NADeF is financed through the dedication of a percentage of net pre-tax profit from 

Newmont’s operation at the Ahafo mines (Patnaik et al, 2018). Furthermore, Newmont 

contributes a dollar for every ounce of gold produced from the mine in Ahafo (ibid). Several 

other mining enterprises in Ghana dedicate a portion of their profits to the development of 

their local communities and the national economy at large (Boon and Ababio, 2009.). The 

question has usually been with the adequacy of such commitments. It is noted that the 

extractive industry, especially, member enterprises of the GCM contributed significantly to 

the establishment of the University of Mines and Technology (UMaT) in Tarkwa (UMaT, 

2017). The UMaT is required to develop human capital for the extractive industry in Ghana 

as well as other allied businesses that support mining operations (ibid). 

Additionally, in 2006, USD 40 million was spent by a consortium of mining enterprise for 

the establishment of an 80 megawatts power plant to augment electricity production in 

Ghana (Amponsah-Tawiah and Dartey-Baah, 2011). Other national institutions and/or 

projects have received various forms of support from the industry. For example, the national 

soccer team, the Black Stars have received several sponsorship packages in the past from 
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mining enterprises. In 2005 for instance, Goldfields Ghana Ltd. signed the Black Stars to a 

three-year sponsorship package of three million dollars and further increased the amount to 

1.2 million dollars per annum between 2008 and 2010 (Shardow, 2011; Ghana News 

Agency, 2008). Despite the significant revenues paid to the State and the employment 

opportunities created by the extractive industry, especially, over the past three decades, 

there have been many challenges associated with the industry. These include illegal mining 

and environmental pollution which have been discussed in detail, in the following Section. 

2.8.5 Illegal Small-Scale Mining and Environmental Pollution 

The Small-scale mining and its associated illegal activities are not common to Ghana only. 

The International Labour Organisation (ILO) (1999) estimates that about 13 million people 

are engaged in this business globally and that between 80 and 100 million persons depend 

on this for their livelihood. A more recent study by Hilson and McQuilken, (2014) 

concludes that the 13 million projected by the ILO may apply to West Africa alone. The 

researchers found that in Ghana, over 1.1 million people are directly engaged in small-scale 

mining with some 4.4 million depending on it for livelihood (ibid). Comparatively, the 

large-scale mining sector provides jobs for less than 10,000 Ghanaians and even at peak 

periods (such as 1998 and 2012), less than 20,000 jobs have been created for local people 

(see, Ghana Chamber of Mines, 2015b). 

The high number of illegal small-scale mining activities could be attributed to many factors: 

bureaucracy in acquiring exploration licences from the State, ineffective supervision by 

regulatory bodies (including the Minerals Commission, Environmental Protection 

Agencies, Water Resources Commission and other law enforcement agencies), and high 
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poverty rate as a result of few alternative income-earning opportunities in mining 

communities (Banchirigah, 2009; Labonne, 2003). As a result, the rampant illegal small-

scale mining in Ghana like many other places around the globe, comes with a huge cost to 

the State. The social vices and environmental degradation associated with this menace is 

well documented (see for example, Fisher, 2007; Hilson and Potter, 2005; Amankwah and 

Anim-Sackey, 2003; Dreschler, 2001; ILO, 1999). 

Aryee et al (2003) classify the environmental menace associated with mining under three 

categories: lithosphere, hydrosphere and atmosphere. The first include land degradation 

such as piles of waste and uncovered excavated pits that become harmful traps for human 

and animals. Here, Aryee and colleagues argue that agricultural lands are destroyed due to 

excessive removal of vegetation and disturbance to soil structure. Additionally, empirical 

evidence suggest that uncovered pits become the breeding ground for mosquitos and 

subsequently spread diseases such as malaria to communities in the mines’ catchment areas 

(Al-Hassan and Amoako, 2014; Manu, Twumasi and Coleman, 2004). 

The hydrosphere pollution comes about by discharging mercury and other harmful 

substances to river bodies. The washing of mining lubricants into river bodies also causes 

de-oxygenation, a major threat to aquatic life. Finally, Aryee and colleagues’ (2003) 

atmospheric impact consists of the exposure of gaseous pollutants as well as dust into the 

air. In fact, today, empirical evidence suggests that through the activities of small-scale 

mining, huge forest cover is depleted, and that major river bodies and streams are polluted. 

Consequently, poverty levels have been widespread in communities affected by mines due 

to the loss of farmlands (Bush, 2009; Hilson and Banchirigah, 2009). 
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I addition to the above, numerous public health studies propound that data on strange 

diseases that affect the respiratory system, kidney and the skin are in the increase among 

mining communities (Akabzaa and Darimani, 2001; Obiri et al, 2006; Gibb and O'Leary, 

2014; Kwaansa-Ansah, Basu and Nriagu, 2010). A recent report on water treatment in 

Ghana found that the operational cost incurred by the Ghana Water Company Limited in 

treating a cubic metre of water in areas affected by mining activities has increased by about 

25 percent (Yeboah, 2013). 

In most cases, water turbidity exceeds the peak threshold of 200 maximum transmission 

unit, making treatment almost impossible, considering the design of water treatment plants 

(Allotey and Badu, 2017). In the assessment of dissolved mercury in surface water in 

Ghana, Oduro et al (2012) found that the average concentration (of mercury) in the river 

Pra was 48.40 ± 26.08 nanograms per millilitre (ng/ml), far above the World Health 

Organisation’s standard of 1.0 ng/ml. Thus, mining advocates predict that if the industry in 

Ghana is not sanitised, processing water in the next two decades would be impossible 

(Ghana News Agency, 2014). 

In an afforestation investment plan, the Ministry of Lands and Natural Resources (2012) 

reports that some 135,000 hectors of forest resources are depleted annually. The report 

further estimates that over the last century about 6.6 million hectors of forest cover (out of 

8.2 million hectors recorded) have been depleted. A significant portion of the depleted 

forest was lost to mining activities (Boadi et al, 2016; Appiah et al, 2009). 

Another significant effect of mining activity in Ghana is the threat it poses to the cocoa 

(Ghana’s main exportable cash crop) industry. In many instances, cocoa farmlands are 
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either acquired or forcefully taken from farmers for mineral extraction (Boateng et al, 

2014).  Moreover, because of the usage of hazardous chemicals for mining, cocoa trees 

close to mining sites experience the dropping of immature pods, low yields, yellowing of 

leaves as well as wilting (ibid). In fact, in the past five years, Ghana’s cocoa production has 

dropped from over one million tons in the 2010/2011 crop season to about 690,000 in the 

2015/2016 crop season (Cudjoe, 2016). Arguably, galamsey activities partly account for 

the continuous fall in cocoa yield. 

In another vein, farmers are not sufficiently compensated by miners for the felling of cocoa 

trees (Hausermann et al, 2018). Generally, compensation paid for farmlands are woefully 

inadequate and that the systems used in the valuation of farms are unfair (Andoe, 2002). 

For example, mining investors pay for a one-off compensation and neglect gestation periods 

and the value of the land (Hilson and Nyame, 2006). 

The Section following reviews the key mining laws that accompanied the SAP. 

2.8.6 The Regulation and Control of Mining Activities in Ghana 

Aside the general macroeconomic reforms that came with the ERP and SAP in the 1980s, 

other significant changes were introduced into the mining industry. These changes affected 

the role of the State in the extractive industry. For example, the State’s principal roles as a 

regulator and owner were decoupled. Thus, the government retained the former role and 

relinquished the later to the private investors. 

Laws in relations to taxation, repatriation of profits, environmental protection and many 

others were enacted to regulate the operations of the extractive industry in Ghana during 

the reforms (see, Table 2.1). Interestingly, the introduction of the reforms coincided with 
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Ghana’s transition from military rule to democratic governance (Gyimah-Boadi, 1991). The 

year 1992 saw the coming into force of the Fourth Republican Constitution of Ghana, an 

important document that gave legal backing and properly situated key institutions of State 

to regulate and manage the natural resources (Tsikata, 1997; Ellimah, 2017). 

Other critical mineral laws include Acts of Parliament and those enacted by former Military 

Governments. According to the Minerals Commission (2014a), these institutions (see, 

Table 2.1) were introduced with the aim of properly regulating and promoting the 

development of the industry. There are other laws that do not directly relate to the extractive 

industry but have crucial influence on their operations. Examples of these are the Ghana 

Investment Promotion Act, 1994 (Act 478) (amended by Act 865, 2013); Environmental 

Protection Agency Act, 1994 (Act 490); and the Environmental Assessment Regulations, 

1999. 
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Table 2.1 Summary of the Mining Legal Framework Leading to the Structural Adjustment Programme 

Source: Coakley, 2003; Addy, 1998; Rutherford and Ofori-Mensah, 2011; Tsikata, 1997
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The supreme laws of Ghana, notably, the 1992 Fourth Republican Constitution was the 

culmination of the mineral resources’ laws. The Constitution has vested the mineral resources 

in the President of the Republic of Ghana, to be held in trust for the people, on behalf of the 

state. Chapter 21, Article 256, Section Six of the Constitution reads as: 

‘Every mineral in its natural state in, under or upon any land in Ghana, rivers, streams, 

water courses throughout Ghana, the exclusive economic zone and any area covered 

by the territorial sea or continental shelf is the property of the Republic of Ghana and 

shall be vested in the President on behalf of, and in trust for the people of Ghana’. 

Also, Article 269 Section one of the Constitution of Ghana empowers Parliament to establish 

the Minerals Commission and other bodies to regulate and manage the utilisation of natural 

resources and for the coordination of policies relating to natural resources. The Minerals 

Commission Act (Act 450) 1993, empowers the Commission to effectively implement mining 

and minerals laws and regulations. To effectively perform these roles and to do away with 

duplication of roles, the one-time Mines Department was merged with the Minerals 

Commission (Aubynn, 2017). Tienhaara (2006) argues that the Commission is a one-stop shop 

for minerals investors in Ghana and that the arrangements made into their establishment was 

surpassed by only those of Papua New Guinea. 

Another significant role that the Minerals Commission performs is advisory service: suggesting 

to the Minister in charge of the mines, and indeed the government, mining policies that would 

drive investment, ensure the protection of the environment and economic development. Aside 

advising the minister responsible for minerals, the Commission is tasked to granting minerals 
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rights to mining investors. The Commission is run by a secretariat and headed by a Chief 

Executive Officer. 

2.8.6.1 The Decriminalisation of Ghana’s Small-Scale Gold Mining: The Way to 

Legitimacy? 

The legalisation of small-scale gold mining in 1989 was key to the sector’s legitimacy – 

recognition and acceptance by stakeholders. However, legislative instruments on their own 

would not lead to the acceptance of small-scale gold mining by their host communities. Instead, 

one’s legitimacy must emanate from their acceptance under socially constructed value systems 

that are regarded as ‘desirable, proper and appropriate within any given cultural context’ 

(Suchman, 1995, p. 586). These socially constructed value systems are usually, informal and 

highly subjective (Dube and Maroun, 2017), hence, vary from one geographical area to the 

other. Business legitimisation is becoming complex by the day due to the intricate nature of 

society. Society (including under-developed rural communities) is well informed now than 

before due to increase in technology and its associated flow of information.  

Moreover, advocacy from civil society organisations is empowering many local communities 

to demand their rightful share of the minerals exploited from their communities (Essah and 

Andrews, 2016; Devarajan, Khemani and Walton, 2011). In the context of small-scale miners, 

recognition and support from their host communities will be gained where the indigenes could 

influence the actors’ decision-making processes (O’dwyer, Owen and Unerman, 2011). The 

influence may include the engagement of local labour, contribution to the improvement of 

infrastructure, such as education and health facilities. This has been decribed by Dube and 

Maroun (2017) as the consequential legitimacy because they are visible and result-oriented. 
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Suchman (1995, p. 580) rightly puts it: enterprises are ‘judged by what they accomplish’. These 

accomplishments as well as conformity to established cultural practices need be reported to the 

society to maintain the legitimacy. 

Gaining legitimacy through the publication of business behaviour and responses to societal 

needs are explained by Suchman (1995) as a cognitive legitimacy. Here, authoritative 

disclosures, including the enterprise’s contribution to socio-economic development are made 

public. In the context of the mining industry in Ghana, this theory of business legitimisation is 

well exploited by the large-scale actors, where detailed periodic reports are issued to their 

stakeholders. In addition, the GCM projects the operation of their member enterprises on a 

higher pedestal by communicating their socio-economic activities. The mining literature has 

limited information on CSR activities of the small-scale mining sector. Future research in this 

area would facilitate the understanding of CSR strategies employed by small-scale miners (see, 

Section 8.4). 

2.9 Summary 

This Chapter of the thesis was dedicated to the review of the Ghana mining industry literature. 

The institutions that have supported the industry over the years were identified and discussed. 

They were the traditional chieftaincy institution, the colonial and post-independent government 

and international financial institutions (i.e. the World Bank and IMF). Changes in these mining 

institutions altered the ownership structure of the industry, hence, the mechanisms for mineral 

exploitation (see Figure 2.6).
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Figure 2.6 Institutional Changes in Ghana’s mining industry: Colonial era to post-SAP 

  

Source: Author, 2020
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In the period preceding colonial rule for instance, the mines were owned and controlled 

by the chieftaincy institution. That institution dictated the rules for the extraction and 

trading of minerals, and the distribution of mining proceeds. The main mechanism for 

gold mining was small-scale, predominantly depended on the usage of rudimentary 

tools. The British colonial government displaced the small-scale gold mining sector 

with a foreign-based large-scale actors. Meanwhile, after Ghana’s independence in 

1957, the foreign investors continued to operate until 1972, where the State 

compulsorily acquired majority interest in the mines. This was however preceded by 

the nationalisation of eleven mining enterprises that risked liquidation in 1961. 

Meanwhile, in the early 1980s, the Government of Ghana turned to the Bretton Wood 

institutions for an economic recovery programme, forcing the State to privatise SOEs, 

including the SGMC. The privatisation programme brought in FDI and subsequently 

paved the way for the reinstatement of small-scale gold mining. Today, small-scale gold 

mining has witnessed significant growth in output. Meanwhile, it is predominantly 

informalised after over three decades of its legalisation. 

The next Chapter presents the conceptual framework that underpins the study. 
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Chapter Three 

3.0 Conceptual Framework and Theoretical Review: Reconceptualising Ghana’s 

Mining Ownership with Institutional Change 

3.1 Introduction 

In the previous Chapter, I presented the literature review of the mining industry in 

Ghana. The key themes identified and discussed include natural resources ownership 

policy changes that occurred under the traditional authority (chiefs), colonial 

administration, the government of the independent State and their bilateral partners i.e. 

the World Bank and IMF. 

In this Chapter, I have provided an overview of the underlying theoretical framework 

for the research. The institutional change theory has been used to review the ownership 

changes in Ghana’s extractive industry. This theory is prominent in the public policy 

scholarship and has been widely employed for the study of policy changes that affect 

the control and management of natural resources (see for example, Ribot, 2003; Fischer, 

2007; Özen and Özen, 2009). For this study, the theory is useful as it would facilitate 

the understanding of the control of power in the space of natural resources ownership 

and the transfer of power from one agency to the other. 

The theory of gradual institutional change (Mahoney and Thelen, 2010) has been used 

to explain the phases of change in Ghana’s mining industry from pre-colonial era to 

contemporary times. This theory has been useful for the identification of change agents 

and the assessment of the motivation for shifting the control of resources by various 

institutions. It is important to point out that at any point in time, the four key institutions 
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(see, Figure 2.6) served as agents for a specific group of players operating in the mining 

industry (i.e. small-scale miners, foreign mining enterprises, the SGMC).  

Therefore, this study gives a comprehensive analysis of institutional change in Ghana’s 

mining industry from pre-colonial days to contemporary era by classifying and 

developing the ownership changes that were influenced by both exogenous and 

endogenous shocks. Here, I review the processes and stages of institutional changes 

within the extractive industry. Based on this review, the research questions for the study 

have been formulated (see, Table 1.2 in Section 1.4). 

3.2 What Are Institutions? 

Scholars have not agreed on a common definition for ‘institutions’ and that the 

differences in the definitions (of institutions) give rise to different meanings to 

institutional change (Kingston and Cabellero 2009). Meanwhile, North’s (1990, p. 3) 

definition is widely used:  

[institutions] ‘…are the rules of the game in society, or, more formally, are the 

humanly devised constraints that shape human interaction’.  

North’s (1990) work is useful for this study as it recognises institutions as socially 

acceptable rules of engagement and the limitations accompanying those rules for the 

proper conduct of economic activities. I posit as North does that institutions and 

organisations are not the same, although both are components of the structural 

framework that support human interaction. While organisations consist of a group of 

people that are structured to attain common goals and objectives (Handy, 2007), 
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institutions on the other hand, are the rules that guard human interactions with the 

objective of managing uncertainty to acceptable levels (North, 1990). 

Handy (2007) further argues that organisations are not naturally cooperative places, 

hence, they need bureaucratic rules to function effectively. These bureaucratic rules are 

the institutions inherent in organisations. To paraphrase Handy (2007), the logics in 

organisations are not static because actors do see things differently and that priorities 

are not the same, hence, making somethings essential and others impossible. It would 

be valid to argue that the actors within organisations make the rules and change them 

as and when they (actors) interact with one another. Therefore, the changes may be 

influenced by the key players doing the interactions in either formal or informal means 

(Holmes Jr. et al, 2013). 

The struggle among the players yields two main results, first, new institutional orders 

and second, deinstitutionalise orders (Maguire and Hardy, 2006). By this, Maguire and 

Hardy suggest that the complex dialectical interactions between the actors, shape and 

reshape institutions. These human interactions make institutional changes subjective, 

hence, the changes that occur may not always achieve the purpose for which they were 

intended. Even in circumstances where changes are successfully implemented and that 

there is stability, comprehensive explanations are required (ibid). 

Baran (1957) posits that under colonisation, the level of change was controlled by the 

countries that exploited resources from colonised nations. For example, the provision 

of support in the form of aid was often used as a camouflage for the improvement of 

the standard of living of the indigenous population. Baran (1957, p. 13) further argues 
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that such support mechanisms were ‘bribery’ and their purpose was to swerve the forces 

for ‘industrialisation [and] to weaken the movement for economic and social progress’ 

of colonised States. I agree with Baran and submit that naturally, institutions do not 

disappear by themselves unless the disadvantaged players of the game mobilise 

overwhelming pressure and battle against the fortress of the existing regime. 

3.2.1 Types of institutions 

Generally, institutions have been grouped under two categories – old and new. The old 

institutionalism is associated with Selznick’s (1957) seminal work on ‘leadership in 

administration’. Selznick (p. 17) argues that institutions are ‘organizations infused with 

values’ and are protected by leadership. Authors Washington, Boal and Davis (2008) 

argue that there is a difference between Selznick’s institutional leadership and 

traditional leadership. While institutional leadership is determined by the forces from 

both the internal and external environment, traditional leaders provide direction, 

support and feedback to subordinates to achieve organisational goals (Washington, 

Boal and Davis, 2008; Boal and Schultz, 2007). Thus, with time, organisations become 

institutionalised after persistent conflict and struggles between the leader’s goal and the 

group’s goal (ibid). 

Erdogan (2016) is of the view that the old institutionalism is formalised and that it is 

concentrated on formal establishments like government structures (say, the Executive, 

Parliament and the Judiciary). This is typical of the extractive industry in Ghana 

considering the formal and centralised legal framework that controls the activities of 

the actors. The old institutionalism has been criticised for its lack of analytical review 
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(Gourley, 2009). Furthermore, Washington and colleagues (2008) suggest that 

Selznick’s work was not intended to address institutional change, rather, organisational 

leadership. 

3.2.1.1 Neo-Institutionalism 

Neo-institutional theories have been classified into three categories: sociological, 

historical and rational institutionalism (Hall and Taylor, 1996). The three schools of 

thought paint different pictures on how institutions evolve and shape socio-political 

outcomes and conducts (Schmidt, 2014; Hall and Taylor, 1996). It has been argued that 

institutional change is influenced mainly by these three typologies (ibid). These 

typologies of institutionalism have the key aim of explaining how the political world 

works (Schmidt, 2014). 

In addition, each of the three institutional typologies has their own strengths and 

weaknesses, especially, in relations to influencing human behaviour. As identified by 

MacIntyre (1978), all these institutional theories have at least a common limitation with 

scope. For example, a profit-making enterprise may have objectives that are completely 

different from social services like healthcare and education. Hence, it may be 

inappropriate to describe them with a single model of institutional change (Hall, 2010). 

Moreover, for an institution to operate at an optimal level, all the three typologies 

mentioned above (and to be explained in detail below) may need to come to play (Kiser 

and Ostrom, 2000). Thus, not any one of the rubrics on their own may influence change 

(Hall, 2010). For example, the SAP, embraced by many developing economies in the 

late 1980s might have been influenced by factors inter alia, poor management of the 
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SOEs which has the propensity to weakening economic indicators; the drive to 

attracting FDI and; emulation of other countries (Gyimah-Boadi, 1991; Almeida, 2007; 

Konadu-Agyemang, 2000). 

To elaborate the above in the context of sub-Saharan African economies for example, 

it is recorded that most of the countries in the region experienced economic downturn, 

particularly, the decade preceding 1990 (Demery, 1994). This economic depression 

necessitated external financial support to correct balance of payment deficits (ibid). The 

worsened economic trajectory was mainly contributed by the alarming rate of political 

instability and their associated hazards – corruption and the reduction in the flow of 

FDI (Lambsdorff and Cornelius, 2000). Again, it could be argued that the persistent 

poor performance of SOEs which led to the collapse of many of them, necessitated a 

program that sought to calibrate and turnaround the fundamentals of these economies 

(Appiah-Kubi, 2001). 

Furthermore, the post-privatisation gains made by some western countries (the United 

Kingdom in particular) in the same period became a good lesson for developing 

countries (especially, those in sub-Saharan Africa) whose economies were dominated 

by SOEs (Boardman and Vining, 1989; Budiman, Lin, and Singham, 2005; Chang, 

2007). Consequently, the success of privatisation policies in Europe shaped the policy 

in many developing economies. The examples above suggest that all the three 

institutional change typologies identified might have influenced the SAP in many 

developing economies. 

3.2.1.2 Sociological Institutionalism 
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Indeed, this tradition of institutionalism was first propounded by Meyer and Rowan 

(1977), and further developed by other scholars (see example: DiMaggio and Powell, 

1983; Hall and Taylor, 1996). Sociological institutionalism deals with social structures 

including individuals, groups and the State as a whole (Miller and Banaszak-Holl, 

2005). The institutions under this typology belong to the informal category discussed 

above where over time, routine activities become part of the rules (Jepperson, 1991). 

Therefore, the basis for the rules is developed as and when the players interact with one 

another (ibid). 

Here, society is seen as institutionalised through knowledge and culture (Schofer et al, 

2012). The culture is incorporated into the social structures because they are understood 

by the actors to produce rationality (Meyer and Rowan, 1977). The main purpose of 

this concept ‘is to find out what can be gained by seeing actors [including interest 

groups and structures] as in many respects derivative from institutions and culture’ 

(Berger and Zelditch, 2002, p. 230). Thus, organisations are microcosm of individual 

players with interest which is influenced by their culture or the environment. Hall and 

Taylor (1996, p. 14) put it as, ‘even the most seemingly bureaucratic of practices have 

to be explained in cultural terms. By this assertion, the scholars argue that the culture 

of a society is sensitive and inevitably assimilate into organisational behaviour, hence, 

the propensity of contributing to institutional efficiency (ibid). 

In Ghana’s mining industry for instance, I argue that the processes of enacting formal 

rules are not entirely independent of the industry’s actors. Thus, the introduction of new 

policies may be influenced by the culture, norms and beliefs of the indigenous people 

occupying mineral-rich lands. It is pointed out that without culture, it is difficult to 
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interpret the behaviour of people and more especially, their reaction to change(s) 

(Diogo, Carvalho and Amaral, 2015). Therefore, sociological institutionalism is 

sensitive to actors’ culture and environmental changes (ibid). 

In the study of institutions, DiMaggio and Powell’s (1983) suggest three main forces of 

institutional processes: coercive, mimetic, and normative isomorphism. Thus, in 

practice, institutions move from one position to the other in order to look similar to 

others (Greenwood, Suddaby and Hinings, 2002). In coercive isomorphism for 

instance, institutions experience changes through the imposition by either formal or 

informal means such as governmental interventions or environmental influence. An 

example of coercive isomorphism is the recent ban of small-scale mining in Ghana, 

driven by civil society organisations to address environmental pollution caused by that 

sector (see detailed discussion in Section 2.9.5.3). 

In mimetic isomorphism, institutions adopt or copy from best practices in their field 

(DiMaggio and Powell, 1983). Here, decision makers are influenced to copy new 

approaches adopted by other organisations within their sector of operations (ibid). 

These new approaches could be influenced by environmental conditions such as 

technological advancement and economic performance (Amran and Haniffa, 2011). 

One mimicking isomorphism activity that is gaining popularity among the business 

community in Ghana is corporate social responsibility (CSR) and environmental 

reporting. Authors Patniak et al (2018) and Amponsah-Tawiah and Dartey-Baah (2016) 

recount that CSR reporting is common among the multinational enterprises operating 

in the extractive industries. However, in recent times, other indigenous corporate 
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enterprises are emulating this business practice commonly associated with foreign 

enterprises (Amo-Mensah and Tench, 2015; Simpson and Akyeampong, 2014; Hinson, 

Gyabea and Ibrahim, 2015). 

Finally, DiMaggio and Powell’s (1983) normative isomorphism is enforced by 

professional and other standard-setting bodies. de Villiers, Low and Samkin (2014) use 

CSR disclosures to explain isomorphism in a clear language. The authors are of the 

view that over the years, sustainability reporting, a voluntary act, has been popular 

among business enterprises (ibid). The scholars further argue that businesses learn from 

successful competitors. Thus, successful strategies are mimicked and that with time, 

those practices become the acceptable rules and standards leading to the enactment of 

regulations that stakeholders would like to be held in high esteem (ibid). de Villiers and 

colleagues conclude that the maturity of the practice leads to the formation of regulatory 

and professional bodies to ensure that the actors adhere to the rules – the birth of 

normative isomorphism. 

Mahoney and Thelen (2010) pontificate that sociological institutionalism does not 

encourage innovation and dynamism, and that inefficiencies could easily be transferred 

into newly built institutions. The reason is that the introduction of change is relatively 

static and is resisted by the key actors (Powell, 1991). It follows that for transformation 

to occur, it is usually imposed by external players like the political structure (Jacoby, 

2006). 

Also, these contentions raised by Mahoney and Thelen (2010), are flawed because 

institutional changes do not solely emanate from the society. I posit that institutions 
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also influence the behaviour of the people. Disputably, institutional changes occur, 

following a struggle among actors. Thus, in contrast to Mahoney and Thelen’s criticism, 

each actor competes for recognition and the protection of his or her interests. Hall and 

Taylor (1996, pp. 15 and 16) put it right by submitting that institutions and individuals 

‘highly-interact’ to agree on mutually beneficial actions and that social actors use 

‘practical reasoning...to devise a course of action.’ 

As I submitted earlier, various actors interact with one another to bring about change 

that serves their individual interests. However, not all the institutional changes 

introduced achieve the desired outcomes (Handy, 2007). This assertion pricks many 

questions such as: why do some change processes succeed while others fail? In the 

implementation of the SAP for example, some scholars have argued that the SAP was 

successful in Ghana, especially, in the extractive industry (Hilson, 2004; Aryee, 2018). 

These proponents argue that the industry attracted more FDI than all the others put 

together and that productivity has increased rapidly and consistently after the 

programme’s implementation (Konadu-Agyemang, 2000). 

Meanwhile, in some parts of Africa and indeed many other developing countries around 

the globe that implemented the SAP, the story is completely different from the so-called 

successes chopped by Ghana (see for example, Donkor, 2019; Konings, 2002; Danso, 

2008). Of course, societies are diverse in many forms because culture is dynamic. 

Therefore, what affects a group of people may not necessarily affect the other(s). Apart 

from the indigenous people, the mix of many other variables such as professionalism 

and level of education may affect the cultural authority of the society. 
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3.2.1.3 Rational-Choice Institutionalism 

Rational-choice institutionalism sometimes referred to as economic institutionalism 

comes about as a result of the demand of economic interests of individuals or a group 

of people (Gilley, 2008). Some scholars have argued that to understand the equilibrium 

of change, rationalists employ the analysis of many sources instead of relying on a 

specific approach (Shepsle 1989; Calvert 1995; Levi, 1997). Hall and Taylor (1996) 

elucidate this assertion by positing that rational choice institutionalists pay attention to 

the strategic interaction of actors in the determination of political outcomes. 

Hall and Taylor (1996) explain in simple terms that rational choice theorists project 

how institutions affect various interest groups and provide alternate actions that reduce 

uncertainty about possible reactions. Against this background, the purpose of their 

actions is to gain better social outcomes (ibid). This is to say that institutions evolve 

and change by considering the way they serve those who embrace it. 

3.2.1.4 Historical Institutionalism 

To the historical institutionalists, change is influenced by past events (Suddaby, Foster 

and Mills, 2014). Thus, change comes about because of historical political struggles or 

development (ibid). Therefore, the collapse of one institution leads to the coming into 

force of another. As Mahoney (2000) puts it, choices made in the past affect future 

processes. Hall and Taylor (1996) also explain that historical institutionalists are 

embedded in social causation that is dependent on past events. 

In keeping to the above standpoint, authors Pierson (1994) and Jenson (1989) claim that 

the proponents under this typology reject the traditional assumption that a set of 



94 

 

 

 

operative forces will generate the same results irrespective of the outcomes attained in 

the past. As Pierson (1993) acknowledges, policy makers are likely to react negatively 

to previous policies by moulding new initiatives to address perceived failure. Similarly, 

success may encourage repetition (ibid), in line with the popular adage that who 

changes a winning team? 

For example, the privatisation of SOEs in Ghana between the late 1980s and early 1990s 

was driven by a government whose political ideology was to the left (Gyimah-Boadi, 

1993). Moreover, this initiative was widely accepted by the public due to the SOEs’ 

persistent abysmal operational and financial performances (Appiah-Kubi, 2001). In 

another breath, the actors’ acceptance to the rigorous reform was influenced by two 

factors. First, the poor historical developments recorded by the SOEs and their effects 

that were vividly seen by the public. Second, the successes chopped by governments of 

some developed countries that had implemented similar privatisation programmes 

(Chang, 2007). Again, Roy (1997) presents an example in the study of social capital in 

the United States. He claims that the railways industry would have been state-owned if 

they had been developed few years before privatisation became accepted (ibid). 

3.3 What Is Institutional Change? 

The meaning, logic of explanations and objects of institutional change differs because 

of the differences in the definition of institutions (Schmidt, 2014). Nevertheless, I argue 

that institutions are dynamic and evolve with time. Thus, the ‘rules’ and the 

accompanying ‘constraints’ are not static (North, 1990), hence, change evolves when 
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pressure is mounted by either institutional actors or environmental conditions, or both. 

Mahoney and Thelen (2010, p. 1) describe institutional change in the following terms: 

‘Once created, institutions often change in subtle and gradual ways over time. 

Although less dramatic than abrupt and wholesale transformations, these slow 

and piecemeal changes can be equally consequential for patterning human 

behavior and for shaping substantive political outcomes’. 

Kingston and Cabellero (2009) agree to the above assertion and further argue that in a 

centralised system, institutional changes are deliberately planned and implemented. In 

this instance, the change is usually gradual (Mahoney and Thelen, 2010). However, 

where institutions are decentralised, the changes are spontaneous because many 

uncoordinated interest groups compete for recognition (Kingston and Cabellero, 2009). 

Mahoney and Thelen (2010) disagree with the assertion that institutions change 

instantaneously. Rather, institutional changes are more of continuity that they occur in 

incremental adjustment (Mahoney and Thelen, 2010; Thelen, 2004; Palier, 2005). Thus, 

institutional plasticity happens when exogenous systems are altered (Hall, 2010). 

Some scholars classify the centralised institution as formal and the decentralised 

institution as informal (see for example, Homes Jr. et al, 2013; Li and Zahra, 2012; de 

Haan and Geenen, 2016; Spiegel, 2012; Ribot, 2003). The former is where rules are 

properly documented and enforced by a team of experts (say, the State), while the latter 

consists of internal practices and code of conducts that become part of the 

organisational culture (Kingston and Cabellero, 2009; North, 1990).  
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In practice, both formal and informal institutional change processes identified by 

Kingston and Cabellero (2009) work concurrently and may be difficult to separate one 

from the other. For instance, the call for change in mining laws (say, decriminalising 

artisanal small-scale gold mining) may emanate from ordinary citizens that may not 

directly benefit from the operations of the industry, hence, not part of the formal 

groupings. In this example, by the time institutional change is purposefully designed, 

they might have been influenced by spontaneous actions from the informal groupings. 

This is where Mahoney and Thelen (2010) demonstrate that incremental changes often 

add up to major transformations. 

Figure 3.0 Political Context and the Type of Institutional Change 

 

Source: Adopted from Mahoney and Thelen, 2010 
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The mode of institutional change (see, Figure 3.0), according to Mahoney and Thelen 

(2010) is largely influenced by two factors. They are the political context and the 

behaviour of the actors operating within the institution. Thus, the characteristics of the 

political system may afford the defenders of the institution to either protect or oppose 

to changes. The scholars further argue that the response of the actors may determine a 

particular mode of change. These modes are discussed in detail in the below. 

3.3.1 How Do Institutions Change? 

Mahoney and Thelen (2010) have developed a framework that I would use to explain 

how institutional changes are achieved. The authors present patterns of institutional 

change (see, Figure 3.1), consisting of three major characteristics – the political context, 

the institution undergoing the change and the agent that has a dominant power to effect 

the change. These characteristics determine the nature of change that an institution may 

experience.  

Figure 3.1 Framework for Explaining Institutional Change 

 
Source: Adapted from Mahoney and Thelen, 2010 
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The authors also describe four ways by which institutions change. These are through: 

Displacement; Layering; Drift and; Conversion (summarised as Figure 3.0). 

3.3.1.1 Displacement 

According to Mahoney and Thelen (2010), displacement occurs when new rules are 

enacted to replace existing ones. The institutional change here is usually radical in 

nature as propounded by many institutional scholars (see for example, Bush, 1987; 

Adler and Webster, 1995; Honig, 2016; Zorn et al, 2006; Collier and Collier 1991). 

Meanwhile, Mahoney and Thelen (2010) challenge that there are instances where 

displacement is subtle, for example, in a situation where new rules are introduced side-

by-side old rules to compete for recognition. This is possible where the gainers of the 

existing institution are unable to prevent the losers of that institution from introducing 

new rules (ibid). 

In fact, displacement of an institution is made possible where the agent(s) making the 

change has a significant political power over the other actors. For example, the 

government using the authority of the State may change the rule of the game (North, 

1990). Therefore, politicians may be influenced by their allies to temper the law in order 

to satisfy the interest of these allies, thereby, replacing old institutions with new ones. 

Meanwhile, Kantor (1998) is of the view that political actors also have their own 

interests which may conflict with other competing actors, including their so-called 

allies. For example, the political class is conscious of the reaction of their constituents, 

especially, the effect of changes enforced on their re-election (Lindberg, 2010; Faas, 
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2003). Hence, politicians may institute changes that are in the interest of the electorates 

in order not to damage their chances of re-election (Anebo, 2001). 

I submit that in context where the political class ignores the interests of the masses, the 

masses may exert reasonable pressure on the politicians to bring changes that serve their 

(masses) interest. An example for this situation is the 2011 ‘Arab Spring’ that brought 

complete overhaul in many facets of formal structures and regimes in the North Africa 

and Middle East region (Brynen et al, 2012; Ansani and Daniele, 2012). A 

disenfranchised group may press home their demands through social uprising and 

revolution where repeated interactions with the elite class yield no positive results 

(Acemoglu and Robinson, 2006). 

I submit that not only powerful agents can facilitate institutional changes. Rather, weak 

agents can call for a complete overhaul of an institution. This is possible where less 

powerful actors form a coalition with other smaller interest groups to press home 

changes that would satisfy their interests (Fischer, 2014; Browne, 1989). But the 

question is, how strong should a coalition be to enforce a change? The capability of any 

alliance to influence change is determined by a set of acceptable rules (Barry, 1971). 

As noted by Kingston and Caballero (2009), in a dictatorship form of governance, 

minimum force is solely depended on the dictator. On the other hand, in a democratic 

environment, minimum force is determined by a majority vote (ibid). Hence, the change 

process could be easily influenced when many small agents pull their resources 

together. Ostrom (2005) argues that losers of change need to be compensated or they 

may join hands with some powerful groups that may not necessarily have interest in 
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their course in order to exert pressure to stop or impose barriers to the change process. 

Similarly, a disadvantaged group may press for institutional change by withdrawing 

from the change process (Schweers and Levi, 1990). 

A recent example where a minority or less powerful individuals have succeeded in 

rolling the change processes to their advantage is the reforms being undertaken within 

legal education in Ghana. In 2017, a US-based Ghanaian academic, supported by some 

aggrieved university law students took the General Legal Council5 to the Supreme 

Court, demanding the scrapping of a quota system that restricted the admission of 

students onto professional legal education in Ghana (see, Akapame, 2019). 

The Supreme Court ruled in favour of the plaintiff and therefore triggered the 

amendment of the 1960 Legal Profession Act (Ghana Legal Information Institute, 2017; 

Asare, 2019). Here, the student association through demonstrations and legal contests 

won the support of many influential legal practitioner and politicians within both the 

executive and the legislative arms of government to amend that long-standing 

institution (Kissiedu, 2019; Akapame, 2019). Today, legal education reforms have 

become a talking point in Ghana because of the coalition of the less powerful interest 

groups. 

It could be argued that where disadvantaged groups challenge institutions that are not 

in their favour at the courts, the judiciary becomes the third party that drives the change 

process (Kingston and Caballero, 2009). Thus, the judiciary’s interpretation of the law 

                                                 
5 The General Legal Council is the institution mandated by Ghanaian laws to supervise the education of 

lawyers and regulate the standards of the legal professional (see, Akapame, 2019). 
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creates new laws (ibid). Therefore, the change process is artificially selected through 

the orders or directions of the courts instead of taking their natural turn of evolution 

(Hodgson, 2004). 

In the evolutionary process, institutional change may be associated with the Darwin 

theory where organisms develop in small paces, compete for survival and subsequently 

reproduce their offspring (Darwin, 1859). In applying this principle to institutional 

change, I argue that change does not always come by deliberate actions. Kingston and 

Caballero (2009, p. 160) are correct by suggesting that the evolutionary theory does not 

completely rule out rational actions because actors respond through ‘learning, imitation 

and experimentation’. The authors’ contention is that actors do not have coordinated 

choices where the process of change is formally documented through the political 

structure (ibid). 

3.3.1.2 Layering 

Layering occurs when new rules are introduced to run side-by-side the old rules 

(Mahoney and Thelen, 2010). Unlike displacement where there is a complete 

replacement of the rules, layering only changes the behaviour of the dominant actor 

through the introduction of new rules (Schickler, 2001). Thus, the amendment or 

addition to the old rules leads to the accommodation of new players, hence, 

repositioning the former actors. 

Mahoney and Thelen (2010) argue that layering happens when the dominant actors do 

not have the capacity to block new entrants. Similarly, this study asserts that where the 

new actors do not have the political power to outlaw the old institution, new rules will 



102 

 

 

 

be laid on top of old ones. I agree with Mahoney and Thelen (2010, p. 17) that layering 

could bring about a significant change where the new rules ‘alter the logic of the 

institution or compromise the stable reproduction of the original’. 

In 2003, the Government of Ghana rolled out a universal public health insurance policy 

with the intention of reducing the cost of healthcare and improving the health of 

Ghanaians (Witter and Garshong, 2009). Prior to this public policy, there existed few 

private community-based health insurance schemes without national coverage (Atim, 

Grey, and Apoya 2002). Most of these private health insurance providers drew their 

membership from the elite class, especially, citizens that worked in the formal 

environment and some community associations (Atim et al, 2001). 

Interestingly, the introduction of the universal public health insurance scheme did not 

displace the few private insurance schemes. Instead, the new policy complimented the 

existing ones, allowing ‘Ghanaians the opportunity to join a health insurance scheme 

of their choice’ (Ramachandra and Hsiao, 2007, p. 69). It is clear that both systems of 

health insurance have worked side-by-side with each other over the past fifteen years 

(Baltussen et al, 2006) – a vivid example of layering institution described by Mahoney 

and Thelan (2010). Henceforth, there have been some growth in the number of private 

health insurance providers, targeting the middle class of the Ghanaian society 

(Baltussen et al, 2006; Mills et al, 2012). 

Falleti (2010) gives a contrary account to Ghana’s healthcare financing reforms in a 

study of institutional changes in Brazil’s health care in the 1960s. The scholar recounts 

that managers and technocrats of various social security systems as well as the 
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leadership of urban labour unions opposed to a universal health insurance coverage 

because of the fear of their financial unviability when the poor was covered (ibid). 

Felleti denotes that the unification of all the social security systems, hence, the national 

coverage of social insurance only became possible when the military ceased power in 

1964. The intention of the military government in unifying the insurance schemes was 

two-fold. One, to weaken the labour front through the appointment of technocrats 

whose political allegiance was to the ruling government, and two, for ‘co-opting rural 

activism’ (Falleti, 2010, p. 44). 

I must stress that while the Ghanaian example above did not remove the existing 

institution, same could not be said about the Brazilian experience. The former had new 

rules padded over the old rules while the latter witnessed the replacement of old rules 

with a new set of rules. It is also critical to draw attention to the fact that by 1971, under 

the leadership of a new military regime in Brazil, health coverage was expanded to rural 

communities when the government was faced with ‘pressure from a radical rural 

movement’ (Falleti, 2010, p. 43). 

The 1971 rural health insurance scheme in Brazil was run together with the unified 

social security scheme introduced in 1964, making the new institution the layering type. 

It is interesting to note that this time around, the Brazilian government did not replace 

the old system with a new one. This is because, the new system had a different set of 

funding arrangement – taxation. This institutional change was made possible because 

the military government had high strong political power to introduce the new rule as 

propounded by Mahoney and Thelen (2010). It could also be argued that the 
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government equally had a high discretionary power to interpret the rules to affect the 

rural dwellers, a position that Mahoney and colleague (2010) disagree. 

Mahoney and Thelen (2010) are of the view that layering occurs when the change agent 

has low discretionary power in the enforcement or interpretation of the rules. I submit 

that their assertion does not support the two examples discussed above. It is clear, the 

Governments of Ghana and Brazil, at the times of the introduction of the health 

insurance policies had strong political power to veto the changes and that through either 

the military influence or the support of parliament (in the case of Ghana, majority 

representation for the ruling government) they had the support of the numbers. Thus, 

the popular support received from the masses for the introduction of the new policies 

evidence their level of influence for the implementation of those changes. Nevertheless, 

Mahoney and Thelen’s position will be accurate when the actors championing the 

change are smaller in size comparing to the competing actors. 

3.3.1.3 Drift 

As demonstrated on Figure 2.7, Mahoney and Thelan (2010) suggest that the ‘drift’ 

institutional change does not come about by altering the rules. Rather, the impact of the 

rule changes because of external environmental pressure (ibid). In a situation where the 

actors fail to respond to changes in the environment, external stakeholders would force 

the change on them. As in the words of Mahoney and Thelen (2010, p. 17), the ‘very 

inaction [of the actors] can cause change in the impact of the institution.’ 

As suggested by Mahoney and Thelen (2010), the top right quadrant of Figure 2.7 

indicates that a drift change may be promoted where the change agent has strong 
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political power to veto possibilities. Again, the change agent must possess high level of 

influence to temper with the interpretation of the existing rules (ibid). An example of 

this type of change in recent history of Ghana’s mining industry is the campaign to end 

galamsey which was advocated by some media houses and civil society groups in 

Ghana. 

As demonstrated in Section 2.8.5, illegal mining is a major threat to the environment 

and that this activity has increased sharply over the past decade. In another perspective, 

over the years, actors within the mining industry (including miners and regulatory 

bodies) have not been successful in the controlling of this menace. Consequently, in 

2017, a pressure group, the ‘Media Coalition Against Galamsey’ (MCAG) was formed 

by some Ghanaian media practitioners to compel the government to instil sanity in the 

operation of the industry. The activities of this pressure group occupied the media 

landscape for a very long time, hence, compelling the government to temporarily ban 

small-scale mining with the objective of reforming that institution (Zolnikov, 2020; 

Awiah, 2017). 

The below extract is from a recent publication by the MCAG (2018): 

‘It was the activism and actions of the Ghanaian media that spurred on the 

government to take on the crisis of illegal mining. Since the ban on small scale 

mining was instituted, the media represented by MCAG has been supportive of 

Government’s actions and has been in the forefront of engaging various 

interested groups, educating the public and providing a platform through our 

various outlets for extensive dialogue.’ 
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Arguably, the pressure mounted on the mining actors did not introduce a new 

institution. Rather, the ‘activism and actions’ of MCAG (2018) compelled the mining 

regulator in Ghana, as in the words of Mahoney and Thelen (2010, p. 17) to promote 

‘change through drift,’ that had ‘the effect of altering substantive outcomes’, - that is, 

the practice of responsible mining. Here, I agree with Mahoney and colleague that the 

drift change may be possible where the change agent has strong political power to veto 

possibilities as well as high level discretion in interpreting or enforcing the rules. 

Indeed, the Ghanaian media is recognised as one of the most influential social 

institutions in sub-Saharan Africa because of media-freedom (Blankson, 2019). The 

high presence of all forms of media (print, electronic, and more recently, social media) 

across Ghana and the protection they enjoy under the laws of the country make it 

difficult to conceal information from the public. The media is a major means by which 

the masses are mobilised to support activities of public interest. Therefore, it was 

prudent for the Government of Ghana to respond positively to the MCAG’s call to 

enforce the mining/environmental laws that had been neglected by the industry players, 

hence, the increase environmental pollution. Thus, a non-response to this public outcry 

might have caused the ruling party a political misfortune. 

The drift change in the above example did not affect large-scale miners, even though 

empirical evidence suggest that their activities equally affect the environment (see for 

example, Wassa Association of Communities Affected by Mining (WACAM), 2009; 

Myjoyonline, 2011; Songsore, Yankson and Tsikata, 1994). Why did the temporally 

ban affect only small-scale miners? I contribute to the institutional change literature by 

arguing that the drift change may not be possible where the beneficiaries of the existing 
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institution have powerful political agents to support their interests. That is, the powerful 

agents may build a shield around their principals to block or resist the change that would 

affect the behaviour of the latter’s business. 

I also submit that the Ghana Chamber of Mines, the umbrella body of large-scale 

mining enterprises in Ghana appears far stronger and resourceful than its counterpart in 

the small-scale sector, i.e. Ghana National Association of Small-Scale Miners 

(GNASSM). Accordingly, the Ghana Chamber of Mines used its lobbying front to 

block the drift change in order not to destabilise the operation of its members. This is 

evident in the Chamber’s support for the course of the MCAG right from the time the 

campaign was lunched (see, Ghana Chamber of Mines, 2017).  

I again argue that on the part of the GNASSM, because of the general informality of 

the activities of its members (McQuilken, 2018), hence, lack of resources, they are not 

as strong as their counterparts in large-scale activities that has been in existence since 

1928 (Ghana Chamber of Mines, 2020). Meanwhile, the vulnerability of informal and 

weak institutions must not be underestimated. As Watts (2004) opines, where the 

rapport between formal and informal institutions break down, new governable space 

may erupt, possibly, from the informal group. By this eruption, the behaviour of the 

institution may be destabilised, leading to a total breakdown of law and order (ibid). 

3.3.1.4 Conversion 

Like a drift, conversion does not introduce new rules. Also, the conversional change 

does not come about because of non-enforcement of the existing rules as is usually a 

characteristic of the drift change. In this change, actors exploit loopholes in the 
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institution, and divert the use of the old institution. Thus, institutional change agents 

find new opportunities to apply the old rules to ‘craft solutions to new problems’ 

(Mahoney and Thelen, 2010, p. 18).  

An example of a change through conversion is the alteration of the focus of the Planned 

Parenthood Association of Ghana (PPAG). Established in 1967, the PPAG’s prime 

objective was to provide Ghanaians with services related to family planning (PPAG, 

2019). We are made to understand that because of the rise of Ghana’s literacy rate 

(especially, for the girl-child) over the years (see, Ghana Statistical Service, 2019 and 

2013), there has been a continuous fall in unplanned pregnancies among Ghanaian 

families (Awudu, 2018). Therefore, the focus of the PPAG has shifted to cover other 

sexuality issues that target young members of society (PPAG, 2019). These include 

infertility management, maternal and child health care and the management of sexually 

transmitted diseases, especially HIV/AIDS. 

One could argue that where there is much room for discretion in the interpretation or 

enforcement of the rule, the conversion change is more likely to occur (Mahoney and 

Thelen, 2010). To make this point clearer, conversion is permissible where the rule is 

ambiguous, hence, makes room for multiple interpretations (ibid). Consequently, the 

ineffective performance of one action may lead to the consideration of other set of 

actions. 

Therefore, I agree with Mahoney and Thelen (2010) that agents that drive the 

conversion change usually have weak political power to veto change possibilities (see, 

Figure 2.7). I would demonstrate this by focusing on the PPAG’s example, one more 
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time. The PPAG, like many other Non-Governmental Organisations (NGOs) in sub-

Saharan Africa depend on foreign donor support for their activities (Awudu, 2018). 

Therefore, the change of the interest of the donor community affects these activities. 

The repositioning of the donors’ interest from say, the promotion of family planning to 

infertility would invariably alter the interpretation and enforcement of the rules. As 

suggested by Mahoney and Thelan (2010, p. 29), ‘institutional challengers capture 

resources by acting as opportunists who redeploy the prevailing rules for their own 

purposes.’ 

3.4 Institutional Change and the Ghana Gold Mining Nexus 

As indicated in Sections 1.3 and 1.5, this study explores and contributes to the 

institutional change theory. Thus, the theory has been applied to the changes in 

ownership of the mining industry in Ghana. The three phases that have experienced 

these changes are: the period between colonial rule and political independence in 1957; 

the era between when the indigenous people of Ghana formed government and the 

implementation of the SAP and; the post-SAP implementation period. 

To help answer the research questions (see, Section 1.4), I have reviewed the 

characteristics of the political framework surrounding mining institutions, as well as 

the dominant actors (see, Figure 3.1) of the industry. This process is to help identify the 

typology of change that occurred in the three phases disclosed above. These changes, 

discussed under Section 3.3 are Displacement, Layering, Drift and Conversion (see, 

Figure 3.0 for summary). In Chapters Five, Six and Seven of this thesis, the institutional 

changes identified within the three phases have been analysed and discussed. 
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3.5 Summary 

This Chapter of the thesis presented the conceptual framework employed for the study. 

Mahoney and Thelen’s (2010) gradual institutional change theory has been explored to 

understand how institutions generate and degenerate over time. Institutional change is 

influenced by the existing political environment and the internal mechanisms built into 

the institution. Also, external agents that have dominant power may effect changes to 

an institution. These changes could be a complete overhaul of the institution 

(displacement), replacing one with the other or the establishment of a new institution 

alongside existing ones (layering). 

Again, the Chapter explored that changes could be drifted or conversional. The former 

happens where external pressure is mounted on institutional actors to change the impact 

of the rules. The conversional change on the other hand occurs where opportunistic 

actors exploit the loopholes in the institution to divert the use of the old institution. 

Finally, the application of the theory on this study has been briefly presented. 

The next Chapter discusses the methodology employed for the study. 
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Chapter Four 

Research Methodology 

4.0 Introduction 

In the previous Chapter, I presented the conceptual framework adopted for this study. 

The Research Methodology Chapter describes the techniques employed to obtain data 

with the aim of arriving at the research objectives (see, Table 1.2 in Section 1.5). The 

various phases reviewed under this chapter include my philosophical position and the 

justification for adopting that viewpoint for the study. Thus, my principal view of the 

world and how it influenced the research strategy have been discussed. In this Chapter, 

I will argue that knowledge is acquired through one’s interaction with a complex and 

unique society. This standpoint is a deviation from the school of thought that the world 

of knowledge could be interpreted through independent means – where objects are 

deemed independent of social actors (Thornhill, Saunders and Lewis, 2009). 

Furthermore, the Chapter outlines the data collection methods, the research population 

and sampling techniques used to recruit informants for the purposes of achieving the 

above objectives. Also, the techniques used to attain secondary data for the study have 

been described. 

The sections that follow present the data analysis procedure and the tools used for that 

purpose. Drawing on the grounded theory methodology, there was thematic analysis of 

semi-structured interviews. These were complemented with field notes and archival 

documents relating to the ownership policy reforms in Ghana’s mining industry. Other 

important considerations that have been treated under this Chapter are the ethical threats 
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associated with the study and the well-thought-out factors taken to mitigate these 

threats. Finally, a summary to this Chapter has been provided. 

4.1 Philosophical Paradigm 

Looking through the prolonged debate about what constitutes the world, there appear 

to be a wide distinction between research ontology and epistemology. These 

contentions are sometimes encumbered with polemics which I do not intend to convey 

in this space. Instead, I will attempt to review briefly, the vantage points under these 

worldviews and justify why a specific perspective influenced the conduct of this study. 

Therefore, this section of the thesis outlines my philosophical beliefs and how those 

beliefs informed the methodology I have adopted to achieve the research objectives. 

One’s view of the world is critical in social research as it shapes researchers’ thinking 

and behaviour in selecting methodology for their studies (Jonker and Pennink, 2010). I 

argue that knowledge sits at the centre of social actors, hence, the need to interact in 

detail with these actors to uncover the interpretation of the world. Indeed, the value of 

social complexity would be entirely lost if those complexities are reduced to a series of 

law-like generalisation (Thornhill, Saunders and Lewis, 2009) as positivists would like 

us to belief. Table 4.0 summarises the research ontology and epistemology and how 

these paradigms helped in identifying appropriate research design with acceptable level 

of biases to ascertain the quality of the data for the study. 



113 

 

 

 

Table 4.0 Summary of the Research Paradigms and their Role in the Study 

 

 
Source: Adapted from – Thornhill, Saunders and Lewis, 2009; Ayikoru, 2009; Guba and Lincoln, 1994; Burrell and Morgan, 1979; 

Danermark, Ekström and Karlsson, 2019.
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4.2 Research Ontology 

Many philosophers see ontology as the first step of empirical research which is always followed 

by epistemology and methodology (Fettke and Loos, 2003; Rakoczy and Tomasello, 2007). 

Ontology relates to the reality of being and how a researcher perceives the world (Wahyuni, 

2012). To use the words of Danermark, Ekström and Karlsson (2019), ontology addresses the 

questions of ‘what exists’ and of the ‘essence of [the] things’. The two basic ontological 

positions in research that scholars have debated over the years are objectivism and subjectivism 

which are also described by Burrell and Morgan (1979) as realism and nominalism, 

respectively. The former perceives reality as external, hence, independent to social actors. 

Thus, in interpreting social phenomenon, the researcher is deemed to be separate from the 

research process, therefore, devoid of biases. Because reality is seen to be independent of the 

social actor, it is believed that it could be measured objectively. Burrell and Morgan (1979, p. 

4) postulate that to the realist the ‘world [is] made up of hard tangible and relatively immutable 

structures…that exist as empirical entities.’ Realism is linked to positivism and quantitative 

methodology where universal truth is sought to explain reality and for generalisation. 

Conversely, believers of subjectivity posit that reality cannot be detached from social actors. 

That implies that reality is understood based on the experience, feelings and perspectives of 

social actors. As a result, there is the need for me to interact with the world to understand reality 

or the existence of beings. That said, independence is lost due to the interaction between the 

subject and the object, hence, the absence of objectivity. Meanwhile, I put in place the 

appropriate measures to mitigate the potential risks associated with research biases (see, 

Section 4.6.4). 
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Ontologically, this study debunks the objectivist belief that the social world has a structured 

existence, and that knowledge is attained and generalised through the counting of hardcore 

facts. I submit that no study in their entirety is objective, and free from biases. To paraphrase 

Sayer (1993), natural science is not based on observation and conceptualisation because, in 

trying to understand the world, its practitioners intervene with nature in an attempt to make 

experiment work. As Danermark, Ekström and Karlsson (2019) note, reality is not accessible 

through immediate observation and that if reality were transparent, science would be limited 

to a mere collection of data. Therefore, I hold the view that knowledge is constructed through 

the interaction with the social world, that has unique personal experiences, insights and 

feelings. 

This study however, investigates small-scale gold miners’ experiences with the changes in the 

‘rules of the game’ (North, 1990) in the Ghana gold mining industry. It must be emphasised 

that the effects of these changes on the operations of the small-scale gold mining sector would 

be identified. Thus, the continuous interaction with the actors of the industry would help us 

understand the current state of small-scale gold mining through the lens of the past. Due to the 

diverse features attributable to the research population (i.e. their background and institutions 

they represent), opinions expressed by them are likely to be influenced by personal experiences 

and factors pertaining to their environment. 

As Sayer (1993) posits, history does not only happen to people, it is also made by them through 

either conscious or unconscious means. Therefore, any effort made by researchers to treat 

people as docile objects and simple carriers of knowledge is susceptible for misrepresentation 

(ibid). Thus, for social actors to effectively represent their objects, they (the actors) must be 
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treated as agents that can reproduce stories, considering conditions they might have 

encountered in the past. 

The use of qualitative data to understand and interpret the world of knowledge is deemed 

appropriate for this study. Burrell and Morgan (1979) argue that this nominalism paradigm 

stands on the understanding of reality or the social world through individual consciousness and 

subjectivity rather than the so-called objectivity. On this basis, Creswell (2007) posits that to 

seek explanation, quantifiable data alone is insufficient, hence, the need to use qualitative 

technique in data collection. Example, for one to clearly understand the details of a situation, 

the person must continually interpret the reality behind those detailed information (Remenyi et 

al, 1998). This assertion advocates that to understand the world around us, one must interpret 

the actions of the people we encounter.  

Through the interaction and listening to the voices from different constituencies among the 

objects of inquiry, high quality data are produced for interpretation and that our own values, 

preconceptions, understanding and actions are adjusted (Saunders et al, 2018; Truex, 2001). 

This is the reason why the study holds on to the relativism stance. In relativism, there is no 

absolute truth, especially, where institutional structures are complex and less monitored (Child, 

1972). Thus, people may have divergent views based on circumstances pertaining to their 

environment. Consequently, the alteration of the context or change in the individuals involved 

may result in the alteration or change of the position recorded (ibid). 

I must stress that the relativism philosophy was useful for this study, as it guided me in 

identifying all the actors in Ghana’s gold mining industry. Thus, to properly understand the 

effects of ownership policy changes on the actors of the industry (particularly, small-scale gold 



117 

 

 

 

miners). It is therefore not prudent to interact with a single actor or dominating actors only. 

Rather, interacting with a wide-range of interest groups ensures that findings do not emanate 

from a specific actor only. 

Ontologically, to grasp the meaning of reality, there must be relative consensus or a movement 

toward common understanding among competent informants (Guba and Lincoln, 1994). On 

the other side of the spectrum, where there are disagreements between trusted informants, this 

may be caused by differences in their political, social and economic environment (ibid). Given 

this background, the interpretivist ontological paradigm is deemed appropriate for the 

attainment of this study’s aim: To identify the factors that contributed to the marginalisation of 

Ghana’s small-scale gold mining sector through the mining ownership policy changes from the 

period of colonial rule to the post-SAP era and understand how actors of the industry interact 

to gain legitimacy during changes in institutions that support or marginalise their existence. 

These cannot be easily measured, analysed and interpreted statistically. Consequently, the 

application of definite laws and principles in social research like this may be inappropriate. 

Additionally, both ends of the spectrum have their own weaknesses since they are based on 

assumptions which have their own flaws. For example, as a subjectivist, biases could be a major 

hindrance. Despite this Achilles heel, there are many measures that one could take to mitigate 

these weaknesses considerably. The measures that have been taken to manage these risks to 

reduce the effects of the weaknesses on the study have been described under Sections 4.5.4 and 

4.6. 
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4.3 Research Epistemology 

Epistemology is the study of the theories of knowledge and the ways of knowing the world 

(Nonaka, Von Krogh and Voelpel, 2016). Epistemology constitutes acceptable relationship 

between the subject and the object (Ayikoru, 2009). Thus, the subject under investigation must 

be conducted in a manner that is deemed valid and acceptable. Therefore, both ontology and 

epistemology inform researchers as to what methodology to employ for a study. Thus, the state 

of reality leads to the way in which reality is known and the extent of determining reality 

(Burrell and Morgan, 1979). The epistemology would help to identify what to do and how the 

model to be used would affect the study. 

Cohen, Manion and Morrison (2013) critique the positivist world view and suggest that life 

could be measured by inner experiences of social beings, and that the notions of choice, 

individual freedom and moral responsibility must not be excluded from unravelling the truth. 

I argue that to understand the world through routine occurrences or natural phenomenon is like 

seeing the world as machines rather than living beings. In this instance, the world would be 

assumed to be fixed or with little flexibility. However, this is not practical because people 

naturally react to a change in their environment. In extreme instances where the environment 

remains unchanged, people sometimes, may cause some amount of alteration for fulfilment. 

To Sayer (1992), the natural scientist gives meaning to the world with single hermeneutic while 

the study of idea and concept involves multiple hermeneutic. Thus, in social science, there is 

an interaction between the subject and the object where the understanding of the world is not 

limited to what the researcher observes. Instead, the researcher further interprets knowledge as 

understood by the respondents and how that understanding shapes their (respondents) own 
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actions, making the process, a two-way affair (Giddens, 1987). Giddens further argues that in 

the natural sciences, there is a one-way approach in understanding the world because the 

objects studied by the researcher do not intend to get an understanding of the researcher. 

Sayer (1992) gives a better explanation to the above assertion with an example that to 

understand a book, one does not need to only observe and analyse the texts and the frequency 

of their occurrence. Instead, the text of the book must be explained by a reader who possesses 

some interpretative abilities and carries a certain level of pre-determined understanding. I agree 

with Sayer (1992) that sometimes, the prior understanding of the reader may not be entirely 

correct. Therefore, approaching the text without interacting with its natural environment makes 

it impractical for interpretation. 

It must be reemphasised that this study is influenced by the relativism philosophy. This 

worldview suggests that the world of knowledge cannot be understood with routine 

phenomenon (Andrews, 2012). Rather, through the experiences of members of the society, the 

world could be understood. Thus, knowledge is acquired through the eyes of informants based 

on their observations of the world. This is attainable through the interaction with the social 

world, hence, the use of qualitative data collection tools in this study. Therefore, the study 

further argues that to better understand the mining ownership policy changes and their 

contribution to the marginalisation of Ghana’s small-scale gold mining sector, there was the 

need for me to engage the actors of the industry – the people that effect the changes or are 

affected by these changes. 

More so, I argue that the adoption of a positivism stance is unsuitable for this study. The reason 

is that in this study, the method of data collection is less structured. I interpreted the opinions, 
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views and personal encounters narrated by the research population to understand the impact of 

mining ownership changes on the small-scale gold mining sector, hence, achieve the research 

objectives. In instances where conflicting views were expressed, they were reported in the same 

way as presented by the informants. Regarding data interpreting, this helped in identifying the 

pattern of respondents’ behaviour and therefore, to create new knowledge (Kendall, 1999). 

That said, I submit that knowledge is constructed through the interpretation made by the social 

actors. Hence, my role as a researcher was to identify these social actors and collate their 

interpretation to enable the world to understand the impact of policy changes on the said actors’ 

business. 

Wahyuni (2012) posits that two fundamental beliefs that affect ontology and epistemology are 

axiology and methodology. Axiology is concerned with ethical considerations. This consists 

of the relationship between the researcher and informants in relations to the researched. The 

moral values of the researcher in relations to the research process are critical in every study as 

this is likely to determine the level of confidence that the public must place on the result of the 

study. 

4.4 Introduction to the Ghana Case 

Prior to her political independence on 6 March 1957, Ghana was known as the Gold Coast. The 

name is an indication of the abundant supply of gold and the significant trading of the mineral 

with Europe. As a former British Crown Colony, Ghana was the first country in the sub-

Saharan Africa region to gain political independence. Prior to her independence, the gold 

mining industry was controlled by enterprises that traced their roots to England. The changing 

political economy of Ghana is useful for the understanding of the mining industry. This is 
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because each of the political interventions significantly altered the ownership structure of the 

mining industry. 

Ghana’s landmark size of about 239,000-kilometre square could be classified under three 

distinct geographical areas: a small coastal zone bordered to the Gulf of Guinea in the south; a 

forest zone in the middle-belt, and the savannah region of the north (Oduro, 2018). The coastal 

zone, where most of the gold and later slave trading activities took place, was controlled by the 

European traders (Hawthorne, 2001; Bosman, 1705; Rodney, 1969) (see, Table 1.0). Ghana 

shares borders with the following West African countries: Togo to the east, Ivory Coast to the 

west and Burkina Faso to the north (see, Figure 4.0). 

From 1874, the British Crown had a formidable control over present-day Ghana after they 

succeeded in dispelling the other European traders from the coastal countries (McIntyre, 1962). 

Consequently, Britain enjoyed monopoly over the trading activities in the Gold Coast. 

Meanwhile, prior to the British annexation of the coastal countries in Ghana, the Ashanti 

Kingdom controlled a significant portion of the countries in the forest and savannah zones, 

where most of the minerals were mined (Porter, 1975; Addo-Fening, 1976). In 1874, Britain 

defeated Ashanti and put the forest and the savannah zones under an administrative 

arrangement called the ‘Northern Territory’ (Gocking, 1994; Wilks, 1961). In 1902, the 

Norther Territory was merged with the Gold Coast that subsequently became Ghana in 1957 

(ibid). 
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Figure 4.0 Ghana’s Gold Prospecting Map 

  
 

Source: Hilson, 2002 

Over the years, the extractive industry has been an important sector of the Ghanaian economy 

(Patnaik et al, 2018; Appiah-Adu and Bawumia, 2016). In fact, a significant portion of the 

export revenues of sub-Saharan African countries emanate from natural resources, especially, 
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the extractive industry (Patnaik et al, 2018). In Ghana, and indeed, many other West African 

countries, the mining industry accounts for between 75 and 80 percent of exports and 

constitutes about half of government revenue (Halland, Lokanc and Nair, 2015; IMF, 2012). 

Ghana is endowed with many mineral resources, including gold, diamond, manganese and 

bauxite (The Government of Ghana, 1980; Minerals Commission, 2014a). Also, other minerals 

found in economic quantities are kaolin, mica, chrome, silica sand, columbite-tantalite and 

many more (ibid). Arguably, most of the above natural resources have not been exploited in 

commercial quantities. Meanwhile, Ghana’s extractive industry activities cover mining, 

quarrying and most recently, oil and gas (ibid). For the mining sector, gold constitutes about 

80 percent of the minerals exploited in Ghana, making the country the second largest producer 

of the mineral in Africa, after South Africa (Minerals Commission, 2014a). 

Ghana was selected for this study because of her accounts of significant institutional changes 

in the gold mining industry (see Table 1.1). These institutional changes occurred in three major 

phases: the period of European encounter until the beginning of the new State  

(Ghana); the period after political independence in 1957 to the implementation of the SAP in 

the 1980s and; the post-SAP implementation era. These critical changes have influenced the 

structuring of this thesis (data analysis and discussion) in three phases (see, Chapters five, six 

and seven). First, Ghana, like many African States and other developing nations, has for 

decades depended on mineral resources for economic development. Prior to the entry of 

Europeans into sub-Saharan Africa and consequently, colonisation, the settlers in modern day 

Ghana engaged in gold production and its international trade, making this geographical area, 

one of the earliest producers of this precious metal in Africa (see for example, Hilson, 2002; 

Botchway, 1995; Dumett, 1979). 
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Akabzaa and Darimani (2001) found that between the sixteenth and the seventeenth centuries, 

a third of the world’s gold output was mined from Ghana. I must re-emphasise that this 

production output suggests that the indigenous people of pre-colonial Ghana had an effective 

institution on which the mining industry run (Wilks, 1982). In my view, to better understand 

the impact of changes in the ownership of the mines, it is appropriate to examine the activities 

of this traditional institution that supported the mining industry. Again, the changes in this 

ancient institution and their effect on small-scale gold mining can serve as a guide for the 

formulation of policies in the future. 

Another factor that influenced my choice for selecting Ghana for this study was the country’s 

embracement of a nationalisation policy after political independence in 1957. Ghana was 

among the first sub-Saharan African countries to nationalise the mining industry after political 

independence (African Union, 2009). Against this background, the nationalisation policy saw 

a swift change of ownership from a foreign dominated industry to the Nation State. The 

nationalisation policy was reversed in the 1980s when the Government of Ghana implemented 

the Structural Adjustment Programme (SAP) – a policy designed by the Bretton Wood 

Institutions to restructure the economies of developing nations. 

It follows that Ghana was among the first countries in sub-Saharan Africa to enrol on the SAP 

(see for example, Donkor, 2019; Hilson, 2004; Konings, 2002). This monetary policy 

significantly affected the ownership structure of the mining industry. Consequently, there was 

a reversal of ownership from the State to a more liberalised system where the private sector, 

particularly, multinational enterprises dominated the industry (Minerals Commission, 2014b). 

Today, Ghana is one of the leading African countries in the attraction of FDI into the extractive 

industry. For example, as at the year 2005, the SAP’s implementation had attracted about USD 
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$6 billion into Ghana’s mining industry (Akabzaa, 2009). Aryee’s (2012) pegs the mining FDI 

at about USD 11.6 billion. 

It is also important to note that this era of ownership reform saw the legitimisation of small-

scale gold mining, a sector designed and dedicated to the indigenous people. Meanwhile, this 

legitimisation policy does not appear to have impacted significantly on the economic 

development of the local participants (small-scale miners) and the economy in general. The 

factors discussed above put Ghana’s mining industry in the right position to research 

institutional changes, especially, the roles played by both powerful and vulnerable actors in 

changing the rules of the game (North, 1990). 

4.4.1 Scope of the Study 

As mentioned in Section 4.4, this study drew informants from three of the 16 administrative 

regions of Ghana: Greater Accra, Ashanti and Ahafo. Accra is the capital city of Ghana and 

the host of the head offices of most government institutions, including those of the mining 

industry. For example, the head offices of government ministries in charge of the mines, 

environment and finance as well as their allied agencies (i.e. the Minerals Commission, 

Environmental Protection Agency and Lands Commission) are based in Accra. Also, the 

mining industry associations and many civil society organisations operating in the industry 

have their headquarters in Accra. Hence, it was important to interact with the officials of these 

institutions to have a detailed understanding of the operations of the industry. 

The Ashanti and Ahafo regions are well-known for significant mining activities in Ghana and 

are host to two key gold mining multinational enterprises. The former is one of the historic 

mining regions in Ghana known for gold production even in the period preceding colonial rule 
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(see, Afrifa, 2006; Botchway, 1995). Moreover, the Ashanti region is host to the AngloGold 

Ashanti PLC (formerly, Ashanti Goldfields Corporation) that operates the world’s richest gold 

deposit in Obuasi (Afrifa, 2006). 

The Ahafo region on the other hand joined commercial production of gold the period after the 

implementation of the SAP (Patnaik et al, 2018). This contemporary gold mining region hosts 

the mining giant, Newmont. Newmont’s annual gold production from Ahafo stood at about 

436,000 ounces in 2018, representing about 16 percent of the large-scale enterprises’ gold 

output for the same year (Ghana Chamber of Mines, 2019). I must emphasise that small-scale 

mining activities are widespread in the two regions. 

4.5 Research Design 

The case study approach (Yin, 2003) has been used to study institutional reforms in Ghana’s 

mining industry. The institutional changes considered under this study are in relations to the 

ownership structure of the mines and how the changes affected actors of the industry, 

especially, the small-scale gold mining sector. The reason for adopting a qualitative approach 

was to gain an insight of the Ghana mining industry from the lenses of the actors. Hence, the 

use of semi-structured interviews to engage people of competence in their natural environment. 

4.6 Methods of Data Collection  

This section focuses on the data collection regime and methods employed to collect credible 

and reliable data to achieve the research objectives. Both primary and secondary data were 

collected for the study. These consisted of focus groups and face-to-face semi-structured 

interviews together with the review of archival documents from multiple sources. The data 

used was qualitative in nature. Thus, they were textual and did not involve statistical materials. 
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I agree with Tessier (2012) that each data collection method has their own advantages and 

disadvantages and that no method is more superior than all the others. However, the usage of 

multiple methods helps complement the other (ibid). As in the words of De Leeuw (2005, p. 

235), ‘mixing modes gives the opportunity to compensate for the weaknesses of each individual 

mode’. Thus, the advantages of one technique help to cover-up the disadvantages of the other, 

hence, the achievement of triangulation in the research (Tansey, 2007; Davies, 2001). Jick 

(1979) stresses that triangulation tends to neutralise the disadvantages instead of compounding 

same. He further gives an example as to how mixed methods might be useful in the attainment 

of research triangulation in a study on leadership: 

 ‘…the effectiveness of a leader may be studied by interviewing the leader, observing 

his or her behaviour, and evaluating performance records. The focus always remains 

that of the leader's effectiveness but the mode of data collection varies. Multiple and 

independent measures, if they reach the same conclusions, provide a more certain 

portrayal of the leadership phenomenon’. 

Furthermore, Yin (2003) argues that the usage of multiple sources of information for case 

studies ensures data authenticity, increased credibility, and reliability. So, in this study, the use 

of both primary and secondary data was important as the latter validated the authenticity of the 

former. Thus, archival data are used to corroborate information provided by interviewees. This 

process ensures that inconsistencies in the information obtained from the research respondents 

are identified. In instances where convergence is reached, there is greater confidence in the 

results. On the other hand, where there are conflicting results, more complex themes emerge 

for detailed considerations (Jick, 1979). 
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4.6.1 Preliminary Data Collection 

Before the main data collection between December 2017 and August 2018, I visited Ghana to 

interact with key stakeholders in the mining industry. In the five-week visit to Ghana in 

November and December 2016, I met some senior officials of the Minerals Commission and 

representatives of the people at the local government level. During the period, I visited four 

Districts Assemblies6 where gold is mined by both large-scale enterprises and small-scale 

operators. Subsequently, six mining communities were selected from three of the Districts I 

visited for the main fieldwork (see, Section 5.5.5 for the justifications for their selection). 

The Minerals Commission is a major stakeholder of the mining industry – a body mandated by 

the laws of Ghana to regulate and manage the mineral resources of the State. The Commission 

is also empowered to implement and monitor mining policies formulated by the government. 

Familiarising myself with key officials of the Commission was necessary for the smooth take-

off of the fieldwork. Through this process, I was better informed about the operations of the 

industry, keeping note of the key actors and how they interact in their operations. 

The engagements with the Commission were useful for the identification of various 

constituencies within the mining industry and to decide on the level of diversity to be 

represented for the study. In these preliminary interactions, I was introduced to some important 

documents produced by the Commission that have not yet been published. These documents 

include mining policies introduced by the Government of Ghana (for the various political 

regimes) and mineral production data for many decades. 

                                                 
6 District Assemblies are the local councils within the 16 administrative regions of Ghana. 
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The Minerals Commission operates nine district offices in Ghana. This structure ensures that 

the activities of the Commission are brought close to the mining fields. For example, small-

scale miners start their mining licence application process from these district offices. Therefore, 

connecting with top management members at the national office facilitated in getting access to 

key stakeholders such as small-scale miners through the district offices. 

Apart from the small-scale miners that I interacted with at the district level, other critical 

research participants were also considered. For example, there were engagements with some 

opinion leaders and members of the District Assemblies in the selected mining communities. 

During this preliminary visit to Ghana, I kept notes on the activities undertaken for reflection 

and the identification of gap in the mining literature. The notes were useful for refining the 

research objectives, and for identifying other sources to consult for reliable information. 

4.6.2 Sampling Methods 

I employed the purposive sampling technique to obtain data for the attainment of the study’s 

objectives. This technique is a non-probability sampling tool that is used when expertise is 

required for a specific cultural domain (Tongco, 2007). Arguably, knowledge of the subject 

matter could not be easily acquired from ‘ordinary people’, hence, the need to deliberately 

select respondents.  

In purposive sampling, participants of a study are deliberately chosen because of the peculiarity 

of knowledge they possess that cannot be easily obtained from other sources (Robinson, 2014; 

Palinkaset et al., 2013; Whiteley, 2012). Authors Suri (2011), Yin (2009) and Bernard (2002) 

opine that in purposive sampling, the researcher observes and selects characters that have 

adequate understanding of the subject matter and are able and willing to share their knowledge. 
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Although the technique is inherently bias, the associated efficiency is significant (see, Section 

4.6.4 for measures taken to mitigate the biases). For example, Yin (2009) postulates that 

purposive sampling aides in the acquisition of comprehensive information from smaller group 

of cases. Thus, in-depth data, though collected from few competent informants, is of high 

quality and reliable (ibid) to address my research objectives. 

4.6.3 Justification for the Selection of Participating Institutions 

In December 2017, the ‘Departmental Research Ethics Panel’ (DREP) of the Economics and 

International Business in the Lord Ashcroft International Business School gave approval for 

the data collection to commence. The data collection begun in Accra7 in December 2017. 

Public institutions covered in Accra for the data collection include the Ministry of Finance and 

Economic Planning (MoFEP), the Ministry of Mines and Natural Resources and their 

supervising agencies such as Minerals Commission and Lands Commission8. In addition, 

participants were drawn from major mining associations, NGOs (including policy think tanks) 

operating in the mining industry. By the nature of their functions, these institutions affect 

mining directly, hence, their selection for the study. 

Ghana’s mining industry is a major source of government revenue (see for example, Appiah-

Adu and Bawumia, 2016; Aryee, 2001; Hilson and Hilson, 2017). Therefore, public policies 

that affect the industry usually emanate from the MoFEP. Over the years, MoFEP has been an 

important stakeholder in the mining industry, especially with reforms that boosted fiscal 

                                                 
7 Accra is the capital city of Ghana and hosts the headquarters of all the mining regulatory and policy-making 

institutions in Ghana. 
8 The Lands Commission advises the government, traditional rulers and local councils on land use and coordinates 

policy framework for the development of lands in the regions. 
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mobilisation capacity. The implementation of the SAP for instance, though targeted primarily, 

the liberalisation of the Ghanaian economy, raked in significant revenues to the State. Hence, 

the decision to draw MoFEP to this research. 

All over the world, NGOs working in mining enclaves provide useful support for communities 

affected by mining. They serve as advocates and play a coordinating role between community 

interest groups, miners and the government. Like policy think tanks, NGOs critique reform 

policies emanating from the industry for the benefit of the public. On the other end of the 

spectrum, mining associations protect the interest of mining enterprises. The involvement of 

these institutions for this study is useful as they ensure that all the interest groups are 

represented and that in evaluating institutional changes different perspectives are brought on 

board. 

In my first week in Accra, I contacted the organisations and individuals identified for the 

interviews to agree on our meeting times. The selection of these informants was by purposive 

and snowball sampling. For the former, my visit to Ghana in 2016 was useful in identifying 

potential research informants – knowledgeable and experienced individuals operating within 

the mining industry. I developed a set of criteria (refer to Section 3.5.4) based on which 

prospective informants were assessed. 

The fieldwork started at MoFEP which hosts the secretariat of the Ghana Extractive Industry 

Transparency Initiative (GHEITI)9. The GHEITI is governed by a multi-stakeholder 

committee, consisting of representatives of mining enterprises, policy makers at both national 

                                                 
9 GHEITI is a subset of the global body – ‘Extractive Industry Transparency Initiative’, formed in 2002 to promote 

transparency in the flow of revenues from natural resources. GHEITI has established a multi-stakeholder platform 

where all the actors in the industry converge to formulate framework that would promote transparency and 

accountability.  
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and local government levels, and civil society groups. Starting the data collection at GHEITI 

was useful as the secretariat facilitated the meetings with the stakeholder groups. The support 

received from the secretariat helped in winning the confidence of the research participants. 

Consequently, the respondents fully cooperated with me during the data collection process 

from the preliminary interviews through to the follow-ups. 

Another group of people that facilitated the smooth recruitment of informants were ‘Assembly 

Members’. These are the peoples’ representatives in the local councils (District Assemblies). 

The Assembly Members were particularly helpful in the recruitment of opinion leaders and 

traditional rulers from the selected communities as well as artisanal miners that operated in the 

informal sector. At the local level, the purposive sampling method was complemented with 

snowballing. Snowballing is effective for winning the confidence of the research participants 

as they trusted the people that recruited them for the study. 

In the informal sector of the mining industry, information flow is controlled and protected by 

actors due to the mass spread of illegal activities. Thus, many people may not be willing to 

share information with researchers who are unknown to them. More especially, the period of 

the data collection coincided with government’s moratorium on small-scale mining activities 

due to massive environmental pollution (see, Awiah, 2017). Therefore, the usage of the 

snowball technique in identifying research participants was deemed the most effective way to 

gain legitimacy within the research population. 

4.6.4 Mitigating Sampling Biases 

To minimise the biases associated with the selection of the research participants, I conducted 

an in-depth search of literature and the websites of mining stakeholders to identify potential 
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informants that are well informed about the affairs of the mining industry in Ghana. On this 

note, I agree with Ritchie et al (2013) that a review of the literature is a major source of 

information for the identification of characteristics that have significant impact on the subject 

under study. 

I must re-emphasise that my initial visit to Ghana (refer to Section 4.6.1) helped to abreast 

myself with institutions and individuals that possess the capability of delivering high quality 

information for this research. Tongco (2007) asserts that requesting help from the research 

community enables the researcher to distinguish between a good and a bad respondent. Even 

though this process of identifying high quality respondents is time-consuming, it is considered 

as the surest way to settling on knowledgeable and reliable participants (Snedecor, 1939). 

Again, this laborious process serves as an effective and practical means by which potential 

selection biases are minimised. 

Another strategy I employed to mitigate the biases in recruiting the informant was the 

establishment of a set of criteria for selecting potential interviewees. Setting selection criteria 

prior to the commencement of the research is also, an effective means by which researchers 

can obtain reliable data (Miles and Huberman, 1994). These criteria were carefully designed to 

ensure that only people that possessed key traits within the selected institutions qualified to be 

selected for the study. 

In designing the selection criteria, I adapted Miles and Huberman’s (1994) framework (see, 

Figure 4.1) for evaluating the quality of research participants for a study. Their framework 

suggests six fundamental characteristics that must be considered to identify a useful participant 

for a study. According to the authors, potential participants must have the capacity to provide 
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relevant and resourceful information for analysis with the primary aim of achieving the 

research objectives. 

Again, Miles and Huberman (1994) suggest that participants need to be resourceful to deliver 

new and credible inputs and that the findings must have the potentials to be generalised to 

similar situations. Other important features that need consideration are ethics and feasibility of 

the study (ibid). These features will go a long way to minimise the biases to the findings. For 

example, the relationship between the subject and the object must not bring biases and that the 

selected population be easily accessible. 

Figure 4.1 Criteria for Identifying Useful Research Participants 

 

Source: Adapted from Miles Huberman, 1994 

In applying these criteria to the study, only people that had attained higher educational 

qualifications and hold managerial positions (in mining institutions) for not less than five years 

were selected (see, Appendix 5 for the profile of the research participants). Persons who did 

not meet the established criteria were disqualified from being selected to participate in the 

study. I must add that the educational background of the informants drawn from the small-scale 

mining sector was not considered for qualification to participate in the study. This is because, 
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in Ghana and like many other developing countries, poverty is a major driver of small-scale 

mining activities and that most of the actors have not received formal education (see, Akabzaa, 

2009, Hentschel, Hruschka and Priester, 2003). 

4.6.5 Institutional Participants 

The government institutions and private stakeholder groups that possessed the characteristics 

articulated under the Miles and Huberman’s (1994) checklist for purposive sampling strategy 

are summarised on Appendix 5. These bodies operate from Accra with strong and effective 

connections with the operational representations in the regions. Thus, their activities are either 

semi or fully decentralised and are responsible for mining policy-formulation and 

implementation. Also, the Policy Think Tanks and NGOs selected have long history of working 

with mining stakeholders and analysing policies that affect the operations of the industry.  

Again, three District Assemblies were purposefully selected for the study. Research 

participants drawn from these local areas include miners in both formal and informal sectors, 

local government officials, traditional rulers and opinion leaders from the mining communities. 

The three District Assemblies selected are the Amansie West District of the Ashanti Region, 

Asutifi North and Asutifi South Districts in the Ahafo Region. 

The Amansie West District is a traditional mining community that has mined gold in both 

small-scale and large-scale for many decades (Bach, 2014; Aborah, 2016). Meanwhile, this 

geographical area has not been widely studied, hence, not as popular as mining areas like 

Tarkwa, Obuasi and Akwartia in the mining literature (see, Akabzaa and Darimani, 2001; 

Manu, Twumasi and Coleman, 2004; Songsore et al, 1994; Mensah and Okyere, 2014). 

Likewise, the Asutifi North District hosts both small-scale operators and a multinational mining 
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enterprise. However, unlike Amansie West, gold mining operations started in Asutifi North 

around 2008. The Asutifi South District also has recent history in gold mining like the former. 

However, only small-scale mining activities are undertaken in that catchment area. 

The dynamics mentioned above informed the decision to settle on these mining communities. 

Thus, a combination of both old and new mining communities as well as the interaction of 

various actors are more likely to fairly represent the views of the entire population, hence, the 

generalisation of the findings in other constituencies. I attempted to identify a district where 

only large-scale mining enterprises operate to match against the Asutifi South District which 

has only small-scale operators. This was not possible as small-scale mining activities are 

widespread and cover most parts of Ghana, including all districts where large-scale mining 

operations are undertaken (Hilson and Potter, 2003). 

4.6.6 Primary Data Collection: Face-to-face interviews 

The first data collection tool used in this study was the face-to-face semi-structured interviews. 

Face-to-face interviews are direct (formal or informal) engagements between two groups of 

people (researcher and respondent) to explore information to gain deeper understanding of a 

problem (George and Bennett, 2005). Singleton and Straits (2012) argue that this method of 

data collection has impressive response rate and delivers high quality and reliable data. For 

instance, an interviewer could easily judge the validity of data being provided by participants 

by assessing the latter’s body language. 

Djokoto (2002) identifies focus group, structured and unstructured interviews as the three 

major forms of face-to-face interviewing tools. This study settled on a semi-structured 

interview technique because of their inherent benefits. That said, informants were not subjected 
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to strict and predetermined forms of questioning, hence, at liberty to introduce fresh themes 

during the interactions. Thus, while participants were directly asked a set of prepared questions, 

I was also open to the discussion of new subjects, themes and ideas. Additionally, follow-up 

questions were asked to gain deeper understanding of the respondents’ experiences and to gain 

clarity on the subject under discussion. Seeking for additional information or clarity ensures 

that authentic data have been collected for analysis. 

Another justification for adopting the semi-structured interviewing method for this study was 

its ability to create a cordial but professional relationship between the respondents and 

researcher, hence, improving internal validity of the data supplied. Thus, when the respondents 

appreciate that they are not being judged by the researcher’s pre-determined questions and that 

their answers are valued for the study, there is the higher possibility that they will open-up and 

provide information in their natural state. Despite the benefits associated with the semi-

structured interview, I was mindful of the possibility of the conversations digressing to areas 

that are not related to the subject under study. Hence, I kept the respondents on track where 

they attempted to move outside the boundary. 

Scholars contend that while focus groups have the capacity of generating rich data, it is time 

consuming and that where the participants are not familiar with one another, the methodology 

may be ineffective (McLafferty, 2004; Carey and Smith 1994). Likewise, in a structured 

interview, because the interviewer asks all the respondents specific set of questions in the same 

order, it is difficult to explore deeper, the respondents’ personal experiences on the subject 

under investigation (Barriball and While, 1994; Gordon, 1975). Therefore, the people 

considered for the focus groups belong to the same communities and were familiar with one 

another since they operated in the same industry. 
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4.6.7 Sample Size 

All the interviews were conducted on one-on-one basis except for two that involved small-

scale miners from the informal class. This is the reason for the large number of the informal 

sector’s representative as compared to the other interest groups (see, Table 4.1). Here, one of 

the focus groups was made up of four participants while the second group had five participants. 

The two focus groups discussed various subjects in informal-like style. Prior to the 

commencement of these discussions, it was agreed by the participants to follow the rule of only 

one person speaking at a time in order to record clearly, the discussion. There were few 

instances where the participants did not have common agreement on some of the subjects, 

hence, gave divergent opinions. Thus, all participants were given equal opportunity to express 

their views on the themes. 
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Table 4.1 Research Respondents and Institutional Representation 

 
Source: Author, 2018 

As mentioned earlier (see, Section 4.6.3), the interviewing processes were undertaken between 

December 2017 and August 2018. Each of the institutions drawn for the study had at least two 

representations and the engagements took place at the premises of those institutions. In total, 

24 interviews were conducted, involving 31 participants (refer to Table 4.1). The interviews 

lasted for 1,007 minutes, an average of 42 minutes per interview or 32 minutes per participant 

(where the focus groups are declassified). Meanwhile, the least and highest durations for the 

interviews were 25 and 92 minutes, respectively. 

There is no generally acceptable number of participants for qualitative research (O’Reilly and 

Parker, 2012). Some scholars believe that between 5 and 50 participants are adequate to make 

an informed decision in a qualitative research (see, Dworkin, 2012; Marshall, Cardon, Poddar 

and Fontenot, 2013). I submit that a large number is ineffective and resource consuming. Huge 
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qualitative data has the likelihood of swaying the researcher’s attention from the research 

objectives to areas that may not be directly related to the study. 

The most important factor to consider in a qualitative research is reaching data saturation. This 

is the point where additional participants do not introduce any substantial or material 

information to the ones provided in the prior interviews (O’Reilly and Parker, 2012; Thomas 

and Magilvy, 2011). Thus, at data saturation, the key subjects, themes and issues become 

repetitive. In my view, reaching data saturation with 31 participants is justifiable. A recent 

review of qualitative studies in published journals concludes that 30 participants are justifiable 

for data saturation (Marshall et al, 2013). 

4.6.8 The Interviewing Process 

Prior to the commencement of each of the interviews, I explained to the participants the 

objectives of the study and the reasons why they were sampled to participate in it. Additionally, 

the respondents were given copies of the ‘Participants Information Sheet’ (see, Appendix 3) 

for their personal record. Furthermore, I informed the participants of their right to withdraw 

from the study at any time without an explanation. It was clearly disclosed on the Participants 

Information Sheet that participating in the research was purely voluntary. Finally, all the 

respondents were asked to sign the Participants Consent Forms (see, Appendix 4) before the 

commencement of the interview. This was to ensure that participants understood their role in 

this study and that ethical requirements were complied with. 

All the interviews were conducted in the English language except three interviews. These three 

were conducted in the Asante Twi language (a common Ghanaian language spoken by the 

Akan ethnic group). The interviews were recorded on tape where the research participants 
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agreed to the recording of the meetings. The interviewees were assured that the data was for 

academic purposes only and that the usage of the information will be treated with 

confidentiality and analysed anonymously. 

I kept notes alongside the voice recordings. These notes were useful for at least, two purposes. 

One, the development of immediate follow-up questions during the interview to gain clarity 

and, second, for the identification of key themes from the interviews, a useful tool for the data 

coding. 

I personally transcribed the interviews verbatim by referring to the notes taken during the 

process. For the three interviews conducted in the Asante Twi language, they were translated 

and transcribed by an expert teacher in the Asante Twi language from a Senior High School 

for a fee. To be assured of the authenticity of the information, the transcribed interviews were 

interpreted to the respondents by a third party for validation. 

I re-visited four of the respondents after the first contact. These subsequent visits were needful 

for the clarifications of inconsistent information identified in the data of those four participants 

mentioned above. The inconsistencies were identified after the data had been transcribed. 

Similarly, responses that had gaps were redressed. Follow-ups on data collection guarantee the 

delivery of accurate and credible information for analysis (Harper and Cole, 2012). The semi-

structured interviews were corroborated with secondary data that has been described in the next 

section. 
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4.6.9 Review of Secondary Data 

This section discusses the types of secondary data that were used for the study. Again, the 

processes leading to the selection of the data and their usefulness for this study have been 

described in detail. 

The secondary data employed for this study were predominantly textual or qualitative in nature. 

These documents performed two basic functions. First, they were used for the identification of 

the research gap through the review of the literature. Second, the secondary data were used to 

corroborate the information provided by the respondents. The major documents referred to 

were academic journals and articles, published materials in text and online as well as public 

and private archival data. 

Archival documents deposited in both the UK and Ghana proved useful for the study. In the 

UK, the London based National Archives, Metropolitan Library and the Guildhall Library host 

quiet substantial amount of data on correspondences between colonial bureaucrats in London 

and Accra. These records consist of letters, policies, mining data, and labour relations in the 

Gold Coast10 during the era of the colonial rule. Other important documents reviewed from the 

archives include the minutes of the Board of Directors of some mining enterprises that operated 

in Ghana before 1957. 

The archival documents used in Ghana include periodic reports of the Ghana Chamber of 

Mines and their member enterprises, Government of Ghana white papers, as well as 

parliamentary records, legislations and regulations relating to the mining industry. 

                                                 
10 Gold Coast (former British Colony) is the former name for the Republic of Ghana. This was changed after 

independence in 1957. Gold Coast and Ghana have been used interchangeably in this thesis. 
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As discussed earlier, the secondary data were particularly useful for a deeper understanding of 

the research topic and the interpretations to the primary data. For example, resources from 

archival houses in London were obtained to inform the researcher about mining reforms that 

took place during the period of colonial rule. Even though some of the respondents listed on 

Table 4.1 have had long-term experience with the mining industry, hence, good institutional 

memory, there was the need to validate their assertions with independent sources of 

information. In furtherance to the above, the archival documents were useful for the follow-up 

interviews – seeking opinions on various subjects. 

4.6.10 Archival Strategy 

In April 2018, I undertook a week-long training in ‘Methods and Sources for Historical 

Research’ at the Institute of Historical Research, University of London. This training was 

aimed at equipping researchers with the knowledge and skills necessary for archival research. 

Through the training, I was introduced to some important record repositories in the UK. The 

practical component of this training took participants to key public and private archives in the 

UK. 

Some of the archives I visited were the National Archives (TNA), London Metropolitan 

Archives, British Library, Parliamentary Archives among others. This historical research 

training particularly exposed me to very important resources needed for this study. Most 

importantly, I developed contacts with archivists who have specialty in British Colonial 

Territories and African Affairs. These experts were helpful in leading me to locating and 

retrieving appropriate materials for this study. 
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Public archival houses in the UK were considered for this study for the following reasons. One, 

the Gold Coast after becoming the colony of the British Crown attracted significant investments 

(especially, in the mining industry) from the Great Britain. Debatably, the dominance of 

English investment in the Gold Coast influenced the colonial government’s policies concerning 

the operations of the mining industry. It was therefore appropriate to review government papers 

and other correspondences between the colonial offices in Accra and London, as well as 

documents emanating from mining enterprises that operated in colonial times. As argued by 

Derker (2013) archival data are useful for interpreting historical events. 

Again, the UK is known for good public record keeping (Flinn, 2011). The National Archives 

(2019) for instance holds many public documents that are over 1,000 years old. Similarly, the 

British Library has a section dedicated to Asian and African Manuscript collections. More so, 

the London Metropolitan Archives holds private documents of some mining investors in the 

Gold Coast. Therefore, easy access to critical materials that would enable me to attain the 

study’s objectives was a major decider on relying on archival houses in the UK for data (see, 

Appendix 6 for summary of archival materials I depended upon to achieve the study’s 

objectives). 

Scholars, Decker (2013) and Berg (2001) argue that reliance on more than one archive for data 

collection improves source triangulation, and in instances where historical gaps or biases exist, 

one archive is in the position to make up for the weaknesses of the other. Again, basing a 

research on more than one archive is a means to evaluate multiple points of view (Decker, 

2013). The technique used to analyse the primary and secondary data have been described 

below. 
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4.6.11 Data Analysis Technique 

In this section, I focus on the techniques used to organise and understand the data collected 

together with the field notes. In qualitative research, the foremost, and perhaps the most popular 

technique used to understand the data set is the identification of key themes (Miles and 

Huberman, 1984; Charmaz, 2006; Boeije, 2009). Indeed, Mason (2002, p. 91) agrees with the 

canon that the identification of themes in both descriptive and conceptual forms ‘is a good way 

of starting to get grips with qualitative data’. 

The theme identification process known as coding helps to summarise large data into a 

meaningful classification or identification. As in the words of Saldaña (2015, p. 3) coding is ‘a 

word or short phrase that symbolically assigns a summative, salient, essence-capturing, and/or 

evocative attribute for a portion of language-based or visual data’ to the information provided. 

Some scholars opine that coding goes beyond data labelling (see, Miles and Huberman, 1994; 

Coffey and Atkinson, 1996; Richards and Morse, 2007; Saldaña, 2015). For example, Richards 

and Morse (2007, p. 137) suggest that coding “leads you from the data to the idea, and from 

the idea to all the data pertaining to that idea”.  

For this study, the coding development went through several processes (Flick, 2014), 

particularly, the use of open codes, followed by axial codes (Strauss and Corbin, 1990; Glaser, 

1992). I adopted Braun and Clarke’s (2006) step-by-step phases for thematic analysis for the 

coding process (refer to Table 4.2). The transcribed interviews and the field notes were read 

repeatedly to get acquainted with the data and for an explanation of meaning (Charmaz and 

Mitchell, 2001; Clarke, 2005). That aims at truly representing the perspectives of participants, 
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rather than representing my personal views or using familiar words in the literature (Campbell 

et al, 2013; Kendall, 1999). 

Lincoln and Guba (1985) posit that to be able to code effectively, one needs to combine 

intuitive senses and classification reasoning to identify data that has similar characters for 

grouping. Thus, there must be identification of patterns and segregation of data to determine 

the reasons for the existence of those patterns in order to attribute meaning and explanation to 

the data (Bernard, 2011; Grbich, 2012). 

To generate the initial codes (Braun and Clarke, 2006), I took marginal notes on interesting 

and significant subjects expressed by the respondents (Liamputtong, 2009). These primary 

codes were reviewed continuously in order to do away with repetitions. Braun and Clarke 

(2006) argue that the coded data differs from the theme. Thus, the themes are broader and 

consist of the combinations of series of codes (ibid). Therefore, there was the need to categorise 

the interviews into lead and sub-themes (Minichiello, Aroni and Hays, 2008).
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Table 4.2 Phases of Thematic Analysis 

 
Source: Adapted from Braun and Clarke, 2006
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Next, the various codes identified were used for the themes formation. The codes of one script 

were compared to the others for the identification of differences and similarities in opinions 

expressed by the respondents (Strauss and Corbin, 1998). Therefore, the codes were not 

identified prior to the analysis. 

Again, Braun and Clarke (2006) suggest that the identified themes need to be reviewed to 

assure the researcher that they represent the views expressed in the data set. In instances where 

there were disagreements, or the themes did not fit into the data set, the codes were refined 

until a satisfactory thematic map was developed (ibid). This stage ensures that every idea 

expressed by the interviewees are captured for the analysis (Charmaz and Belgrave, 2007). 

Themes definition and naming are critical for the understanding of the data set. Charmaz and 

Belgrave (2007, p. 92) are emphatic that at this stage, researchers can clearly define what their 

‘themes are and what they are not’. The key test that this phase must pass is one’s ability to 

give sound description to the themes (ibid). 

Finally, the analysed data must be clearly and succinctly communicated. Thus, the complex 

data is reported in a ‘concise, coherent, logical, non-repetitive and interesting’ manner 

(Charmaz and Belgrave, 2007, p. 93). This phase is the product of Chapters Four, Five and Six 

of this thesis. In those Chapters, comprehensive commentary has been run on the key themes 

(as well as sub-themes) in the study, illustrated by extracts from the data and relating them to 

the study’s objectives. 

For the archival analysis, the data retrieved were read repeatedly to enable me make sense out 

of them. I made comparisons between the text of meeting minutes, laws, mining enterprises 

reports and letters (exchanged between mining actors and State institutions in Ghana and the 
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United Kingdom) to ascertain matters of agreement and contention. Scholars Clark (2004) and 

Gunn (2006) argue that sometimes, the interpretations accorded historic data might not have 

been intended for it. To avoid the said misinterpretation is the reason why I explored different 

sources for validity and credibility. 

As suggested by Rowlinson, Hassard and Decker (2014), a close reading of the text and making 

comparison to other sources help in understanding the motive behind policy initiatives or 

changes. Truly, the past could be reconstructed through the assessment of historic documents 

from different interest groups (Callinicos, 1995). Therefore, in the reading process, I took notes 

on the commentaries run by the mining stakeholders before, during and after the introduction 

of changes to the mining ownership policy. These notes were finally linked to the assertions 

made by the interviewees for corroboration purposes. Thus, the objective was to verify the 

evidence obtained from the interviewees. 

4.6 Ethical Considerations 

Bell and Bryman (2007) suggest that ethics should be factored into the entire research process, 

thus, from the beginning to finishing of the study. This ensures that both the researcher and the 

researched are protected from harm and public exposure. Adequate ethical consideration in 

research guarantees honesty in information supply on the part of the research participants. 

Equally, being conscious of ethics ensures that the researched is not misrepresented by the 

researcher. 

Consequently, participating in the research was voluntarily and that no reward was offered to 

the respondents. However, participants were asked if they wanted copies of the study’s results. 

Three of the interviewees responded in the positive. The data collection was conducted at 
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places suggested by the respondents (for those in the formal sector, most of the engagements 

were at the business premises) and at their convenient time. Such arrangements were to ensure 

that the research participants were at ease in volunteering information. 

For participants in the informal sector, information volunteered were highly sensitive because 

their activities are not regularised by the State and, usually, they are linked to violence, 

corruption and environmental degradation. As mentioned earlier, information gathering among 

informal operatives became complex as the time of the data collection coincided with the 

period that the government had placed a temporary ban on small-scale mining activities 

nationwide. 

To ensure the provision of reliable data, respondents were assured that the information was for 

academic purposes only and that their identity would be protected. Therefore, in the 

presentation of the results, I have given pseudonym names to all the respondents to protect their 

identities. 

4.8 Summary 

The Methodology Chapter (summarised as Table 4.2) of the thesis details my ontological and 

epistemological views of the world of knowledge. The adoption of these views has been 

justified in this Chapter. These philosophical views influenced the techniques employed for the 

collection of data and the analyses of same to help achieve the study’s objectives. 

The strategy of the research focused on multi-stakeholder groups in Ghana’s gold mining 

industry. In all, 31 informants were engaged in semi-structured interviews over a period of six 

months. Some of the informants were purposively selected from mining policy-making 

institutions at the national and local government levels. The remaining were drawn from civil 
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society groups, industry actors and members of mining communities within three local districts 

in the Ashanti and Ahafo Regions of Ghana. I took notes alongside the interviews and made 

referrals to clearly understand the data during the analysis stage. 

The semi-structured interviews were corroborated with archival data to achieve data 

triangulation. These archival data were sourced from the UK and Ghana. The former was from 

London Metropolitan Archives, TNA and the British Library, while the latter was the 

Government of Ghana mining policy documents and mining industry association performance 

reports. 

Ethical consideration was pivotal in the entire process: from the design of the research through 

to the data collection and analysis, and the production of this thesis. Ethical approval was 

sought from the DREP and mitigating factors were put in place to manage the risks identified. 
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Table 4.2 Research Methodology 

 

   
Source: Author, 2020 
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Chapter Five 

Criminalisation of Artisanal-Small Scale Mining: The Struggle for Power Between 

Chiefdom and Colonial Administration 

5.0 Introduction 

As discussed in Chapter Two, the mining industry in present day Ghana for many decades was 

driven by rent-seeking motives. Many interest groups had control over the land and mineral 

resources at different times. Thus, several years prior to colonial rule and the period thereafter, 

saw the industry under the dictates of the local chieftaincy institution and the colonial 

government, respectively. During the reign of the latter for instance, the indigenous people and 

foreign miners alike contested over the control of land and mineral resources. Right after 

Ghana’s independence in 1957, the power structure within the mining industry changed again 

from the colonial authorities to the government of the new Nation. 

Today, the ownership of the mining industry has gone full circle, changing from the 

government to multiple private operators including indigenous small-scale miners. Thus, the 

Government of Ghana no longer has majority shareholding in the mining enterprises operating 

in the country. Instead, the industry that was once state-owned is privatised thereby driving 

FDI from multinational mining enterprises. However, the State continues to hold on to its 

regulatory role. As a minority shareholder, the Government of Ghana has ‘significant 

influence’ over some strategic decisions that may affect a mining enterprise such as mass 

retrenchments of mineworkers. The Minerals and Mining Act, 2006 (Act 703) provides that 

mining enterprises issue a ten percentage ‘Golden’ shares to the government without any 

consideration, giving the later the power to veto strategic decisions. 
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This Chapter of the thesis reviews the interactions between the mining actors in gaining 

legitimacy for their operations. What the above submit is that the key actors within the industry 

are identified through the analysis of the political economy of pre-colonial Ghana. The Chapter 

again, reviews the institutional structures and the legitimisation of power and control during 

the era of British colonial rule in Ghana. 

Mahoney and Thelen’s (2010) ‘theory of gradual institutional change’ has been explored to 

delineate the institutional changes that took place in Ghana’s mining industry during the 

colonial era. The scholars argue that ‘displacement’ of an institution takes place when a new 

actor controls enormous political power and has the ability to enforce or interpret the new rules. 

By inference, a new institution is totally introduced in place of an old one. The findings 

presented in this Chapter suggest that small-scale mining, a trade practiced by indigenous 

Ghanaians prior to colonisation was replaced with large-scale mining when the British 

colonised Ghana. 

With the aid of archival data from both public and private sources (see, Section 4.6.10), the 

relationship between the mining actors are mapped and analysed. The archival documents 

analysed under this Chapter include correspondences between the Colonial Administration in 

Accra and London from the late nineteenth century to the first half of the twentieth century; 

official letters of some private mining enterprises that operated during the British Colonial rule 

in the Gold Coast until 1957 and Government of Ghana policy documents. The archival 

documents were useful for authenticating the validity of the information provided by the 

interviewees. Thus, the archival data corroborates the claims of the research participants. This 

process is important because, informants do not just tell stories but have the propensity to create 

stories themselves (Sayer, 1993). 
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The archival data as well as the interviews were coded to identify the key themes that relate to 

the study. As described in Chapter three, Brown and Charles’ (2006) approach to thematic 

analysis has been adopted to make meaning of the data extracted. 

The Chapter therefore analyses the data on the structure of the chieftaincy institution in Ghana 

and their involvement in gold mining activities. The rest of the Chapter analyses the advent of 

the European colonizers and their trading relations with the indigenous people, including the 

competition for power and control over mineral extraction. By so doing, this Chapter helps to 

achieve Objective one of the study, i.e. to analyse the motivation for the criminalisation of 

artisanal small-scale mining by the Colonial Government of Gold Coast and the continuation 

of same by the Government of Ghana after independence in 1957. 

Reflecting on the analysis, the perspective drawn on the ban and criminalisation of indigenous 

people from direct participation in mining operations was to aid the total control of mineral 

resources by the colonial authority. Thus, criminalisation of small-scale gold mining was 

intended to truncate the flow of resources to the indigenous chieftaincy institution, hence, 

curtail their influence over mineral extraction and trading. By so doing, the British colonial 

institution gained monopoly over commerce in the Gold Coast. Also, through their agency of 

large-scale miners from England, the British profited from mining activities, denying the 

indigenous people their source to livelihood. 

5.1 Ownership of Mineral Resources: Prerogative of Chiefdom 

The people of present-day Ghana are made up of many ethnic groupings that have settled in 

their lands for centuries past (Agyei‐Mensah and Owusu, 2010). The major ethnic groups are 
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made up of the Akan11 in the west-coast and most parts of the forest zone in the middle-belt; 

Mole-Dagbon in the Savannah belt of the north, Ga-Dangme in the east-coast and the Ewe in 

eastern Ghana which shares border with the Republic of Togo (see, Ghana Statistical Service, 

2019). 

Figure 5.0 Pre-colonial West African Trade Map 

 

Source: Davidson, 1984. 

                                                 
11 Akan is the dominant ethnic group in Ghana, constituting about 48% of the total population (Ghana Statistical 

Service, 2019). Gold mining on the Akan lands was predominant in the pre-colonial era (see, Bosman, 1705). 
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In fact, there are many other minority ethnic groups dotted across the country. The Akan group 

for example, is believed to have migrated from the North-West region of the Sahara, between 

the present-day Senegal and Mali had in the past traded in some precious metals with the Arab 

World (see, Figure 5.0) (Forde, 1953; Holl, 1985; Davidson, 1984; Posnansky, 1973). 

Scholars have traced the history of the people of present-day Ghana to the ancient Ghana 

Empire that existed around 700 to 1240 AD (see for example: Forde, 1953; Fage, 1957; Holl, 

1985). In a study of gold mining history in West Africa for example, Hilson (2002) found that 

the ancient Ghana Kingdom had had experience in gold trade with the Arabs. Again, the value 

of this precious mineral was known by the ancient Kingdom as this mineral was used as means 

of exchange for goods and services, and the payment of taxes (Botchway, 1995; Hilson, 2002). 

An early account of European encounter with the indigenous people in Ghana (Colonial Office, 

1934) corroborates Hilson’s account in the followings:  

‘The inhabitants were primitive in habits and development, yet… [they understood] the 

working of iron and [were] fully conscious of the value of gold.’ 

Meanwhile, scholars, Tosh (1973) and Hawthorne (2001) claim that prior to Africa’s 

colonisation by the West, there were numerous societies that had no proper governance 

structures. Similarly, a review of pre-colonial gold mining and trade in present day Ghana led 

Hilson (2002, p. 14) to suggest that the indigenous ethnic groups were ‘semi-sophisticated’ 

societies. Furthermore, the renowned economist, Adam Smith (1937), in his famous work 

‘Wealth of Nation’ concluded that landlocked countries did not participate in the specialisation 

of labour and international trade due to the absence of the means of efficient transportation 

network. Smith further argued that ‘all the inland parts of Africa…seem in all ages of the world 

to have been in the same barbarous and uncivilised state’. 
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Smith’s proposition is not entirely accurate as there is a compelling evidence to support that 

inland Ghana had contacts with the outside world and conducted trade with them, long before 

the days of Adam Smith (see for example: Hilson, 2002; Botchway, 1995; Garrard, 1982; 

Posnansky, 1973). Contrary to the views expressed by Adam Smith and the description of the 

European adventurers above, some of the local tribes were properly organised and effectively 

managed their natural resources with customary laws. 

5.1.1 The Chieftaincy Institution and Trade Encounter with Europe 

In the study of the pre-colonial economy of Ghana, Hymer (1970) found that inland trading 

activities took place among the interior landlocked empires, stretching from the forest zone to 

North Africa. This was before the first Europeans arrived on the coasts of Ghana (Boahen, 

1966; Wilks, 1982). One senior public servant official interviewed narrates the oral history 

about trading in precious minerals prior to colonisation: 

‘…the people of present-day Ghana migrated from the Sahel region… Before the 

Europeans arrived …there had been trade encounters with… North Africa and Middle-

East …the first Europeans …settled at the coastal town of Edina12 [which later became 

Elmina] and traded in many commodities, including gold. …Numerous treaties were 

signed between the Europeans and the Traditional Authorities …to have sustainable 

trade partnership, which would later grow into a monopoly. These treaties included 

trade restrictions with any other foreign country without approval from the European 

partner in question’.13 

                                                 
12 Edina is the local name of Elmina, an important gold and slave market for European trade. 
13 Interview, Government Official, January 2018. 
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In Holl’s (1985) study of the political economy of the ancient Ghana empire, he cites Wickins 

as an authority of trans-Saharan trade and showed evidence of trade transactions between 

inward inhabitants and other nationals, and this corroborates the opinion shared by the above 

interviewee: 

‘The variety of commodities traded across the Sahara was limited partly by the length 

of the journey-the desert part alone taking over six weeks-which meant that highly 

perishable goods could not be taken and partly by the high transport charges which are 

said to have at least doubled the cost of most goods carried and meant that it was 

worthwhile to carry only things of small bulk and high intrinsic value’. 

The pre-colonial institutions of chieftaincy and customary laws could be argued as inadequate, 

as in the words of Hilson (2002), ‘semi-sophisticated’. These supposed inadequacies lied 

within their overdependence on outmoded mining techniques, a major cause for the British to 

outlaw artisanal small-scale gold mining. At the time that the West was ‘hungry’ for resources, 

the agents of the chieftaincy institution could not supply them gold in large quantity. It must 

be pointed out that the supply was huge but the distribution of same was not significant for any 

particular group. Thus, the merchants from the various Europeans countries competed for the 

same supply. 

As argued by Mahoney and Thelan (2010), institutions are outlawed when they are vulnerable 

to change. The change vulnerability in the case of the chieftaincy institution was their inability 

to supply the needs of the British, the dominant European group in the Gold Coast. Here, the 

British were the ‘losers’ of that set-up, hence, losers of the chieftaincy institution’s by-product. 

Consequently, their ability to abruptly displace small-scale mining with large-scale or 

commercial mining (ibid). 
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I submit that no society has static rules of engagements. Thus, society and rules are evolving 

elements that are adjusted based on peoples’ experience with the past and anticipation for the 

future. An opinion expressed by one senior government official who was interviewed buttresses 

the fact that the local people had established their own internal mechanisms that controlled the 

extraction and trade of minerals. 

‘…[even though] there was no proper government in place… [the gold mining] sector 

was controlled by [the] traditional authorities. Until 1962, mineral rights were granted 

by local Chiefs… Minerals in those days were [mostly found] in the lands of the Ashanti 

and Akim ethnic groups.’14 

That said, the period prior to 1497 through to 1962 (i.e. the first encounter with the European 

traders and the introduction of formal mining legislation that vested mineral resources in the 

State), the mining industry, especially, the management of mineralised lands were governed by 

customary laws. In fact, remnants of the cultural practices of these ancient ethnic groups depict 

complex chieftaincy institutions built around military operations in hierarchical order. These 

structures were used to govern the mining industry. 

 

 

 

 

 

 

 

                                                 
14 Interview, Government Official, December 2017. 
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Figure 5.1 The Akan Chieftaincy Institutional Structure 

 
Source: Adapted from Crook, 1973 
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In the Akan tradition15 for example, there are different tiers of Chiefs: Paramountcy and 

Divisional (refer to Figure 5.1). The Paramount Chief serves as the administrator, chief 

disciplinary officer of the people and commander-in-chief of the army (Andrews et al, 2018). 

The other Divisional Chiefs are the subjects of the Paramountcy and some of their duties 

include oversight of various divisions and branches of the military (Busia, 1951). For example, 

traditionally, there are Chiefs that are tasked with the role of leading the troops to war; those 

that serve as guards to protect civilians and property in times of war and; Chiefs that oversee 

the left and right wings of the war troops. 

Among the Akans, the Chieftaincy title is hereditary and that one must be born into the 

matrilineal line of the royal family to qualify for this office (Bamfo, 2000). However, Crook’s 

(1973) research on the colonial-day chieftaincy institution among the Akans found that 

‘commoners’ were actively involved in the appointment of the council of elders from the 

villages and small towns. Bamfo’s (2000) study of democratic practices in the local chieftaincy 

institution found that even though the office of a Chief is not sanctioned by a majority vote, 

they (Chiefs) are not entrusted with absolute power. Rather, the Office of a Chief is guided by 

customary laws and it requires that the office holder must respect the views of the Council of 

Elders. Additionally, Okeke (2015) points out a community of people in the Akan ethnic group, 

the ‘young men’ that served as a check on the traditional government. Okeke posits that the 

young men’s roles are like those performed by todays’ civil society groups – holding 

governments accountable through improving policies that affect the public. 

                                                 
15 The focus is on Akan tradition because, they were the dominant Ghanaian ethnic group that engaged in mineral 

extraction and trading prior to European colonisation (see for example: Wilks, 1962; Hilson, 2002; Bosman, 

1705). 
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One can conclude that communities were democratically represented and that laws enacted by 

the Chiefs emanated from the people through their representation on the Council. Crook’s 

(1973) study for instance, made a revelation of how the Colonial Government enforced some 

of the customary laws in the Gold Coast. For example, in giving a ruling over a petition from 

some native youths to remove their traditional Chief from his office, the Chief Commissioner 

of Ashanti16 ruled that: 

‘The representatives of the youngmen [commoners] are the chiefs, odikros and elders 

of the various villages who are appointed by the people themselves in that capacity. If 

these representatives fail to put forward the views of the people ... the remedy is in the 

hands of the people themselves’. 

The above revelation supports the fact that the chieftaincy office, though inherited by the 

royals, had some inbuilt checks and balances. These inbuilt checks and balances might have 

contributed to the strengthening of the institution, hence, the creation of complex structures 

that supported the mining industry. 

5.1.2 The Chieftaincy Institution and the Support for Small-Scale Gold Mining 

In the chieftaincy structure, there was a Divisional Chief that was tasked with the responsibility 

of treasury management (including the mines). Thus, the treasury division took care of mining 

leases and taxation on behalf of the States or Kingdoms they represented. This was critical 

because some of the traditional authorities either operated their own mines or leased 

                                                 
16 The Ashanti Kingdom became a British Crown Colony in 1874. The territory was administered by a Chief 

Commissioner that reported to the Crown in Britain through the Gold Coast Governor (see Wilks, 2000). 
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mineralised lands to private individuals under customary arrangements. As in the words of 

Aryee (2018): 

‘In the olden days, some of these chiefs…used their subjects…for mining activities. This 

made some of the Kingdoms, especially, the well-structured ones …rich and powerful. 

These groupings had their own treasury where minerals [mined] were stored.’ 

It is worth noting that the control of mineral resources by the chieftaincy institution enabled 

the Chiefs to command power and respect. Also, the control of resources gave them the 

legitimacy to formulate trade policies. For another institution’s (other than the Chiefs) ability 

to control the extraction and trade of the mineral, there was the need to change the paradigm. 

Thus, any new and sustainable power-house had to truncate the flow of these resources to the 

chieftaincy institution in order to profit from the extraction and trade of the precious metal. 

Consequently, the chieftaincy institution lost their political power to the British. Thus, the 

Chiefs’ level of influence in the mining industry and the general management of the local 

economy was diluted by the colonial authority. In this instance, and as argued by Mahoney and 

Thelen (2010), the new institution (colonial administration) came into being with a new 

mechanism (large-scale mining) for mining gold. Therefore, the Chiefs’ mechanism (small-

scale mining) used for the extraction of gold was abruptly displaced. This is demonstrated 

below. 
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Figure 5.2 Political Context and the Type of Institutional Change, Displacement 

 

Source: Adapted for Mahoney and Thelen, 2010 

Generally, in the Ghanaian custom and like many other African States, prior to colonisation, 

land and natural resources were under the administration of Chiefs, in trust for their subjects 

(see for example: Boafo-Arthur, 2003; Ubink and Amanor, 2008; Beall, Mkhize and Vawda, 

2005). It can be argued that colonisation significantly altered this system of land administration. 

It is worth noting that some ethnic groups (especially in the northern part of Ghana) per their 

tradition, were neither ruled by Chiefs nor any centralised hierarchies. Rather, these ethnic 

groups were under the control of family heads and councils of distinguished opinion leaders in 

smaller groups (see for example: Talton, 2003; Jonsson, 2007). On the other hand, in the Akan 

areas where mining activities were rampant, Chiefs were powerful in ancient times because 

they controlled both human and material resources as well as trade arrangements.  
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A significant portion of the gold proceeds landed in the hands of traditional rulers and the 

offices they occupied, giving them access to significant resources for the control of their 

subjects. In his work on the historical review of Ghana’s gold mining industry for instance, 

Aryee (2018) described the distribution of gold proceeds using customary laws and practices: 

‘…[in]mining operations, gold nuggets were removed as royalty for the Stool; then 1/3 

of the gold dust was taken for the Paramount Chief or King, another 1/3 went to the 

treasury of the Stool, and then the remaining 1/3 went to the miner’  

Based on the mineral proceeds distribution formulae above, I submit that for a new institution 

(i.e. colonial authority) to successfully take-over the control of the mineral resources from an 

existing one (i.e. the Chiefs), the former must first dilute or diffuse the powers of the latter. 

Thus, in the case of the Ghanaian mining industry, there was the need for the colonial institution 

to truncate the resources that flowed to the Chiefs to be able to weaken their level of influence 

in society, thereafter, reposition themselves. Therefore, to secure their continuous control of 

the resources, the traditional authorities ensured that customary laws were rigorously applied 

in the leasing of lands for mining activities. These laws were particularly applied in the areas 

of accounting for mineral production, trading and taxation. 

The Colonial Secretary17, fully-aware of the importance of the mining industry proposed that 

the governments of the British colonies take full control of all aspects of the industry. This was 

communicated through a ‘Memorandum on Colonial Mining Policy’ (Colonial Office, 1946). 

This Memorandum was a policy document designed to be adopted by the Colonies of the 

British Empire for the formulation of their post-World War Two mining policies and 

                                                 
17 The British Cabinet Minister that was tasked with the responsibilities of managing the colonial dependencies 

of the United Kingdom. 
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legislations. The policy guideline was drawn in consultation with the Colonial Economic 

Advisory Committee and contains seven key objectives that local governments were to 

consider for their various mining industry (summarised in Table 5.0). An extract of the 

Memorandum is below: 

‘…no other industrial development has such potentials for good or ill as mining and 

that it was therefore of the utmost importance that the Government should retain 

adequate control at all stages in order to ensure that mining enterprises were carried 

in the interests of the territory and for the general benefit of the community at large.’ 

Like the British colonial administrators, the chieftaincy institution was mindful that the 

continuous enjoyment of its power and influence depended on unflinching control over the 

mining industry – from production to the sale of the commodity. For that matter, any attempt 

by another institution in taking-over the management or control of these resources was resisted 

by the Chiefs. The mining literature records few infractions between the indigenous people and 

the early Europeans (especially, the Portuguese) concerning gold production. 

Junner (1973) recounts at least two occasions where the local people dispelled Portuguese 

miners from their communities after two gruesome accidents were reported in the foreign 

mines. The two accidents came about from an earthquake and the caving-in of a mine pit around 

the mouth of River Pra. Both accidents caused deaths and injuries of many mineworkers (ibid). 

The indigenes blamed those accidents on the presence of European miners and went on to 

justify their removal from the mines (Griffis et al, 2002). Meanwhile, tension between the local 

people and the Europeans came to a record high when the British became the dominating 

foreign traders in the Gold Coast (ibid). 
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Table 5.0 Colonial Policy Direction for Mining 

 

 

Source: Adapted from Colonial Office, 1946 

I agree with Mahoney and Thelen (2010, p. 16) that ‘new institutions are often introduced by 

actors who were losers under the old system’. True, the British were losers of the small-scale 

mining mechanism supported by the traditional chieftaincy institution. This is because, the 

Chiefs controlled the production and trading of the minerals and dictated the trading conditions, 

including which European country to trade with. Indeed, the presence of competing European 

traders made it possible for the Chiefs to select which merchants to deal with. Moreover, the 

Portuguese had a competitive advantage over the other traders that joined the gold trade at 

Elmina and other coastal markets. This is because they had built infrastructure to support their 

trade i.e. contacts with the Chiefs and construction of forts and castles. 



169 

 

 

 

5.1.3 Europeans’ Attempt to Directly Participate in Mining and Resistance from the 

Chiefs 

To this point, the peaceful coexistence between the early European travellers that arrived on 

the shores of West Africa and the indigenous people was because of a mutual understanding 

between the trading parties. Concerning the operation and the management of the industry, 

there were clearly defined, and mutually respected roles assigned to each of the players. It 

follows that the early Europeans’ activities were limited to the trading of the precious metals 

and other commodities. Thus, these early Europeans were not directly involved in the mining 

of the precious metals. The local Chiefs used their agencies to strike this agreement with their 

foreign trading counterparts. One senior public servant at the national level recalls that gold 

production and trading were controlled by the indigenous people through the chieftaincy 

institution. An excerpt of this interviewee’s account is presented below: 

‘…Initially, all their [Europeans] supplies were produced by the locals – mainly, 

traditional authorities and kingdoms.’18 

Furthermore, the Colonial Office (1951), in the Memorandum on Mining in the Gold Coast 19 

(summarised as Table 5.1) attests to the fact that gold mining in the Gold Coast was supported 

by a long-standing traditional institution. The below quotation is the government’s testimony 

of the stability of the mining industry prior to colonisation: 

‘…the Gold Coast, [has a] long tradition of mining development and stability.’ 

                                                 
18 Interview, Government Official, 2018. 
19 The Memorandum on Mining in the Gold Coast was an official government policy on mining post-World War 

Two (see, Table 4.4). It was drafted by the Permanent Secretary of the Ministry for Commerce, Industry and 

Trade, making cognisant of the 1946 Memorandum on Colonial Mining Policy’ (see, Table 4.3). 
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Strikingly, another senior public servant recounts how the local chiefs negotiated with their 

foreign trading partners for continuous control over the operations of the mining industry. The 

interviewee indicates that Bilateral Agreements were reached between the Chiefs and their 

European trading counterparts: 

‘In all these treaties, the local people mined the gold explicitly. The Chiefs discouraged 

the foreign partners from indulging in the mining operation. So, you can imagine, all 

the gold traded in Ghana were extracted through the use of traditional mining 

techniques’.20 

Table 5.1 Summary of the Memorandum on Mining Policy in the Gold Coast 

 

 

Source: Adapted from Colonial Office, 1951 

                                                 
20 Interview, Government Official, January 2018. 
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In order to sustain the trading agreements, the Chiefs ensured the supply of the minerals in the 

right quantities. An interviewee from a Policy Think Tank confirmed the capacity of the 

indigenous miners in producing high volumes for local and international demand: 

‘…mining used to be a livelihood profession for many [indigenes] and provided 

supplementary income for most families. …normally after the planting season, [when] 

there was not much to do on the farm, the people turned to mining.’21 

Sections of Bosman’s22 (1705, p. 73) famous letters from the Gold Coast substantiates the 

above assertion. For example, an excerpt of the Sixth Letter (refer to Appendix 6) gives a 

description of the minerals from Denkyira as follows: 

‘…they are possessed of large Treasures of Gold, besides what their own Mines supply 

them with…The gold of these Countries… satisfied the demand of the whole Coast from 

Axim to Zaconde [Sekondi]’ 

Meanwhile, Bosman’s (1705, p. 86) description of some inherent inefficiencies of the 

traditional mining methods and the inability of the Europeans to directly participate in the 

exploitation of the mineral depicts the level of resistance the Europeans faced for direct 

participation in mineral exploitation. This is captured below: 

‘…if this country belonged to the Europeans, they would soon find it to produce much 

richer treasurers… But it is not probable we shall ever possess that Liberty here, 

wherefore we must be content with [trading]’ 

                                                 
21 Interview, official from a Policy Think Tank, January 2018. 
22 Willem Bosman was a sixteen-year-old Dutch merchant that worked for the Dutch West Indies Company in 

Ghana. In his fourteen-year stay in Ghana, he wrote 15 letters to his uncle, describing the culture of the people of 

Ghana, the political chieftaincy institution and trade relations with the other European merchants. 
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I argue that the absence of major confrontations between the local people and their trading 

partners from Europe was because the production levels of the minerals were adequate for local 

consumption market and export. However, during the era of the British rule in the Gold Coast, 

gold demand outstripped supply, hence, the need to increase production. Therefore, relying on 

artisanal miners for their ‘piecemeal’ supply was unreliable, especially, considering the number 

of European traders patrolling along the Gulf of Guinea in search of gold. 

Moreover, this period coincided with the end of the First World War which Barsky and De 

Long (1991) claim had increased the demand of gold and other commodities for 

industrialisation. Hence, the need arose for increased production (that could not be met by the 

small-scale miners) to bridge the shortage gap. 

I draw the conclusion that the chieftaincy institution used complex and powerful structures (for 

example, electing a Chief responsible for the mines. See also, the chain of command in Figure 

5.1) for negotiations and breaking agreements with their European trade partners. Moreover, 

considering the volume of gold extracted and exported, with the support of the chieftaincy 

institution, one can conclude that the institution surrounding the industry was well coordinated 

and performed effectively. These assertions are supported by the fact that between 1493 and 

1600, a third of the world’s gold output emanated from Ghana (Akabzaa and Darimani, 2001). 

Finally, this is an indication that small-scale mining was widespread despite the absence of 

sophisticated equipment, modern technology and their over-dependence on labour. 

5.2 Commercialisation of Mines: A Substitute for Small-Scale Production? 

As discussed above, prior to the entry of the British to Ghana, the gold mining industry was 

operated by the indigenes in small-scale basis (Colonial Office, 1946). The indigenes mined 

gold from a wide range, covering the forest belt of Ghana. In fact, artisanal small-scale gold 
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mining had been operated for many centuries prior to this era of colonisation (Hilson, 2002). 

Meanwhile, foreign capital was injected into the industry around the later part of the nineteenth 

century. Afrifa (2006) accounts for the entry of some of these foreign mining enterprises. Key 

among the Gold Coast mining enterprises that had British root was the AGC (ibid). The AGC 

continued to operate efficiently after Ghana’s independence in 1957. 

In the process of bringing aboard foreign investors, one interviewee from an NGO operating in 

the industry describes how some local businessmen facilitated for some foreign investors to 

acquire mineral concessions. An extract of that description is below: 

‘There were both collaborations and competition. Some of the local people partnered 

the foreigners to establish profitable mines. The local partners were lobbyist. They 

negotiated leases from Chiefs and land owners, and mobilised labour force for mines 

operations. Most of these middle men had interacted with the foreigners at the Coast 

and could speak their language. There would have been lots of frustration if [some of 

the] indigenous people had not facilitated most of the agreement. Some of the local 

people travelled to Europe to lobby for foreign capital.’23 

Afrifa’s (2006) economic history of the Ashanti Goldfields Corporation agrees that local 

entrepreneurs from the coastal towns facilitated mining arrangements between Europeans and 

the traditional rulers. Particularly, Afrifa referred to an 1899 correspondence between two 

officials of the above mining enterprise where three Fante merchants24 had negotiated with the 

                                                 
23 Interview, Non-Governmental Organisation Official, 2018. 
24 Fante is a Ghanaian tribe and part of the Akan ethnic group. The Fantes reside in the west-coast of Ghana. The 

three Fante merchants that facilitated the establishment of the Ashanti Goldfields Corporation are Joseph Etruson 

Ellis, Chief Joseph Edward Biney and Joseph Peter Brown (Afrifa, 2006). 
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Chiefs of Bekwai and Adansi25 for a 100 square mile mining concession (ibid). An extract of 

that correspondence (cited in Afrifa, 2006) has been presented below: 

‘The Bekwaihene (Chief of Bekwai) …[was] impressed by the …Fante merchants who 

may have boasted of their connections to English merchants who could supply them 

with machinery to greatly increase the gold output’. 

In the case of competition, Afrifa (2006) remarks that the Ghanaian entrepreneurs made special 

rental agreements with the Chiefs of Bekwai and Adansi. In those agreements, the two Chiefs 

received annual rents of £100 and £66.57, respectively, until 1969. Afrifa further cites a 

manuscript report of Obuasi for an additional payment terms for the Chief of Bekwai in the 

following: 

‘Cade [the European investor] felt the Bekwaihene needed a premium to encourage him 

to abandon his original agreement with the Africans [small-scale miners] …’ 

Competition for mineralised land between the foreign mining enterprises and the artisanal 

small-scale miners appeared to have been keen at the arrival of the foreign investors. This is 

the reason for the rent premium to the tune of a third (£33) of the original arrangement with the 

Chief of Bekwai. In addition, the purpose of Cade’s premium payment was to ensure that the 

Chief did not release the concession to the indigenous miners. The small-scale miners’ payment 

system to the Chiefs which was supported by the customary law for the distribution of mineral 

proceeds was worth more than the annual rent offered by the new mining actors. This is because 

                                                 
25 Bekwai and Adansi are historic Ashanti mining towns that host the Obuasi mines of AngloGold Ashanti – one 

of the richest gold mines in the world. 
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the customary distribution system was pegged to the mineral output. However, the risk 

associated with the local arrangement was that a low yield would lead to low royalty payment. 

The advent of the British in Ghana brought about significant changes in the mining industry. 

The most tangential change was in the ownership of the mines. The British were not only 

interested in the gold trade business as the other early Europeans as discussed above. In addition 

to the trading, they (British) directly engaged in the extraction of the minerals (see for example, 

McPhee, 1971; Ash, 2006; Hilson, 2002; Dumett, 1998; Knight, 1986). Such conflicting 

interests were the source of numerous tension between the power players: Chiefs and small-

scale gold miners on one side and the colonial authority on the other. As a result, many wars 

were fought between the local settlers (especially, the Ashanti tribe) and the European 

adventurers. This was the beginning of the power struggle for the control over mineral 

extraction and trading. 

One interviewee contends that: 

‘…controlling the mines and the production ensured that the powers of the Chiefs were 

tamed since resources would not be under their control.’26 

The political environment (‘context’, as described by Mahoney and Thelen, 2010, p. 18) has 

significant influence on the type of institution to be created. Thus, the context determines the 

type of change to occur. For example, political power in the hands of the European colonisers, 

for that matter the British favoured investments from Europe while the traditional chieftaincy 

institution benefited the indigenous small-scale gold mining trade. 

                                                 
26 Interview, Traditional Ruler, 2018. 
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The political context, again, gives power to a particular agent(s) to influence or direct the 

change. To contextualise this, the political power makes one of the actors strong or weak, 

depending on whose’ principal wins the contest. Therefore, in the case of Ghana, the major 

politically dominating institution determined the key actor for the mining industry. The 

traditional chieftaincy institution supported the small-scale miners while the British colonial 

authority rooted for large-scale mining (see Figure 5.3). 

Figure 5.3 Framework for Explaining Institutional Change 

 

Source: Adapted from Mahoney and Thelen, 2010 

 

Aside for weakening the powers of the Chiefs through the taking-up of mining operations, the 

British’s interest in the Gold Coast mines was for reliable and continuous supply of the precious 

mineral in addition to other natural resources to feed various industries in the United Kingdom. 

The Ashanti Chieftaincy architecture was such that the flow of natural resources from either 

the forest belt to the savannah zone in the north or the flow of same to the coastal belt was 

centrally controlled (Arhin, 1967; Crook, 1973; Wilks, 1961). Thus, the Chiefs regulated what 

to produce and sell and whom to sell to. 
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Mahoney and Thelen (2010) argue that to replace an old institution with a new one, the 

environment must be characterised by low power and weak veto possibilities of the defenders 

of that institution. They further postulate that in such porous environment, the defenders of the 

status quo will not be in the position to oppose the arrangements that intends a displacement of 

that institution (ibid). Therefore, the weakening of the traditional chieftaincy institution was 

paramount for dissuading resistance of the institution being introduced by the British colonial 

authority. The new institution that displaced the small-scale mining would ensure the free flow 

of resources to the British and for that matter, the new ‘power-house’. Moreover, by taking 

control over mining activities through large-scale operations, the local military budget would 

be stressed thereby reaffirming the control of power by the new political power house. 

Indeed, Ghana had the potential to supply reliable raw materials for British’s industrialisation. 

These potentials had been recognised by some of the early Europeans that traded in Ghana. For 

example, Porter (1975) gives a report of one Portuguese Governor to Elmina in 1552. In this 

report, the Governor had testified about the abundant resources from the Coast of Guinea and 

that many more opportunities could be tapped from moving to the forest zone. An excerpt of 

that report cited by Porter is as follows: 

"As far as the increase of the royal patrimony is concerned, I do not know in Portugal 

of any land-tax, toll, tithe, transfer-tax, or any other crown tax more certain, nor one 

which yields a more regular annual revenue...than what is yielded by the trade of 

Guinea…it gives us gold, ivory, wax, hides, sugar, pepper, malagueta; and it would 

give us more things if we would only penetrate into the hinterland . . .’’ 

The era of the ‘seizure’ of the Gold Coast mines by the British was synonymous with the period 

where Britain needed alternate sources of raw materials for their booming industry. One 
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government official interviewed accounts for the need to secure and control the flow of 

resources from the Gold Coast:  

‘There were mines in Europe then, but they foresaw that depletion was going to take 

place and [therefore] needed…these raw materials for their industries to continue to 

survive’.27 

The above assertion is consistent with Cox’s (1966, p. 17) claim that the ‘main aim of the 

colonial masters was to secure an ever-growing supply of raw materials and primary products 

to serve the needs of imperialism and to get strategic military bases’. Also, the mining industry 

was instrumental for British ammunition support during the great wars. 

5.3 Foreign-Control of Mines and Dormant Chiefdom: The Emergence of a New 

Institution 

The active participation of the colonial authority and for that matter large-scale mining 

investors altered the power structure of the industry. Thus, in the Gold Coast mining industry, 

a new mechanism for mining (large-scale mining) emerged and abruptly replaced the 

longstanding small-scale mining activities that was supported by the indigenous political 

institution. 

This period witnessed the invasion of the Ashanti Kingdom by the British Crown and the 

subsequent integration of the former into the Crown’s Territory (see for example, Rosenblum, 

1972; McIntyre, 1962). Consequently, over the last century, the mining industry in Ghana has 

mostly been dominated by large-scale actors. This is a vigorous replacement of small-scale 

mining through the agency of the colonial administration. Thus, majority of these large-scale 

                                                 
27 Interview, Government Official, December 2017. 
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mining interest groups came from the Great Britain. After some five decades of British control 

over the Gold Coast mining industry, these foreign investors pushed away the many local 

miners in the small-scale sector whose activities were scattered all over the nation. This is 

evidenced in the Memorandum on Colonial Mining Policy (Colonial Office, 1946): 

‘A fundamental feature of the mining industry in the Gold Coast is that it is privately 

owned… A further feature of the existing organisation of the ownership is that the vast 

bulk of the industry is in the hands of companies with their headquarters in the United 

Kingdom…Unlike the cocoa industry, which is entirely in African hands…the mining 

industry is …owned by companies not domiciled in the Gold Coast.’ 

The domination of foreign interest in Ghana’s mining industry began from the first half of the 

twentieth century. Generally, large-scale mining operations are characterised by huge capital 

investment and the use of sophisticated machinery and technology. The replacement of 

artisanal small-scale gold mining with foreign enterprises had massive repercussion on 

employment and the general performance of the local economy. 

Comparing the huge employment generated by the small-scale gold mining sector in Ghana 

today as against its large-scale counterparts, its over dependence on manpower and 

sophisticated equipment, one can extrapolate the effect of the disruption caused by the ban on 

small-scale mining under British colonial rule. This conclusion is drawn, because outmoded 

mining practices that solely depended on labour was used by small-scale miners. Thus, the 

nearly six decades ban placed on small-scale mining activities in Ghana impede the growth of 

the sector and has had significant impact on their operations. One interviewee describes this in 

the following words: 
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‘When the colonial masters criminalised the activity [small-scale gold mining], the 

concessions owned by the locals were given out to foreign operatives …this denied 

many people their source of livelihood and right to the ownership of their property.’28  

The dominance of British investment in the mining industry was because of a deliberate 

government policy. Thus, small-scale gold mining operations were extinguished through the 

promulgation of two key laws – the Mercury Ordinance of 1932 and; the Minerals Ordinance 

of 1936. First, the Mercury Ordinance made provision for strict control on importation and 

possession of mercury. As Addo-Fening (1997) puts it, the Ordinance ensured that mercury 

was not sold to the natives. On the other hand, the 1936 Minerals Ordinance stipulated what 

category of people could partake in mining business. Furthermore, the Minerals Ordinance 

invested unrestricted power in the Colonial Governor to determine the level of mineral 

extraction and sale. These deliberate initiatives paved the way for the large-scale operations to 

take over the industry. One interviewee reaffirms that: 

‘…[Mining was] a trade for the indigenes before colonisation. Under colonialism, it 

was taken from the indigenes compulsorily… They also criminalised the trade. …our 

ancestors organised mining… [as a] secondary activity…. It was properly managed 

…that the environment was not affected.’29 

Scholars Ofosu-Mensah (2011) and Addo-Fenning (1997) corroborate the assertions of the 

above interviewee. They claim that the 1932 Mercury Ordinance was passed to inhibit the 

development of the local gold mining businesses (ibid). For example, illiterates were 

                                                 
28 Interview, Non-Governmental Organisation Official, January 2018. 
13 Interview, Non-Governmental Organisation Official, January 2018. 
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disqualified from obtaining mining concessions. This restrictive policy is again evidenced in 

the Memorandum of Colonial Mining Policy (1946): 

‘…applicants of mining leases should be required to show that they or their agents have 

suitable technical qualifications or (in exceptional cases of small-scale mining) at any rate an 

adequate knowledge of the mining regulations…’ 

Indeed, as suggested by Ofosu-Mensah (2011) and Addo-Fening (1997, 1976), the mining 

legislations introduced by the colonial authority were intended to cramp down the operations 

of the local business. This was the time that only few citizens could read and write and for that 

matter, fully understand the new mining regulations introduced by the British. Moreover, I 

argue that the local people were not in the position to have opposed the new mechanism for 

mining due to restrictions imposed by the colonial authority, such as indirect rule (see, Section 

5.4.7).   

5.4 A Ban on Small-Scale Gold Mining: What Was the Motivation? 

5.4.1 The Ethics of Environmental Protection Versus the Denial of Economic Livelihood 

As explained above, in the early stages of British colonial rule in the Gold Coast, the indigenous 

people mined gold on small-scale basis which occurred concurrently with their foreign 

competitors. While the former used primitive tools and traditional methods in their operations, 

their foreign competitors relied on a more advanced mining equipment and techniques. In fact, 

some of the large mining enterprises operated underground mines. For example, in his 

historical account of traditional and modern gold mining practices in Ghana, Ofosu-Mensah 

(2011, p. 13) concludes that: 
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‘the entry of the Europeans into a previously exclusively African field of [mining] 

activity revolutionised the mining industry in the Gold Coast’. 

Ofosu-Mensah (2011) further gives examples of the modern equipment and technology 

introduced by these European mining investors. For instance, between 1931 and 1934, two of 

these foreign gold mining enterprises (the Consolidated African Selection Trust Limited and 

the Holland Syndicate Mine Limited) had invested in huge plants, boilers and other 

sophisticated machinery in their businesses (ibid).  

On the other hand, the indigenes depended on simple traditional mining implements. This is 

evidenced in a Colonial Office (1946) report that reviewed the operations and practices of the 

diamond mining sector in the Gold Coast. Within this period, the diamond mining sector was 

more likely to share common mining practices with the gold mining sector. The justification 

for this assertion is that both sectors used traditional mining methods for the extraction of 

minerals and they were dominated by the indigenes. The following is an extract from the said 

report: 

‘Generally, the African diamond industry works without anything that, by modern 

standards, can be called capital equipment. There are a certain number of hand tools 

and hand worked appliances (such as sieves)’’. 

Contrary to the above, the foreign enterprises had access to huge capital and accumulated 

experience from their international exposure to South Africa and Europe. For example, a 

foreign gold mining enterprise like Tinto had had operational presence in Europe for many 

decades before moving into the Gold Coast to start their new operations (Harvey, 1981). 
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Indeed, the deliberate closure of indigenous small-scale gold mining activities by the colonial 

administration (through the Mercury Ordinance of 1932 and the Minerals Ordinance of 1936) 

and the subsequent neglect by successive governments after independence have by no means 

contributed to the under development of that sector. Today, the small-scale gold mining sector 

in Ghana is associated with ‘informality’ which is coupled with their over-dependence on 

outmoded mining practices that have huge negative impact on the environment. 

In fact, the ‘informality’ mantra of the small-scale mining sector is not peculiar to Ghana. The 

African Union (2009, p. 29) in their African Mining Vision document describes the current state 

of the sector as ‘vulnerable and marginal enclaves of unorganized groups’.  An informant, 

executive of a policy think tank recalls how the long-term ban on small-scale mining in Ghana 

has contributed to the ‘informality’ business of the sector as: 

‘…after the ban on small-scale mining, the British took charge of gold mining in 

Ghana… So, at the time of independence, the local people did not have the capacity to 

produce gold commercially.’30 

There has been a deep contention over the motive of the colonial administration in placing a 

ban on artisanal small-scale gold mining, a sector that has been dominated by the indigenous 

people for many centuries. One school of thought is that the use of mercury and other toxic 

chemicals for mining was rampant in the Colony, hence, the need to regulate those activities 

(see for example, Armah, Luginaah and Odoi, 2013). Thus, the Colonial Administration was 

concerned about environmental pollution and the need to curb the menace. This is a position 

taken by one of the interviewees: 

                                                 
30 Interview, an Official from a Policy Think Tank, January 2018. 
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‘The ban brought about sanity in the industry. The introduction of artisanal small-scale 

mining in 1989 has brought about the indiscipline we see today. There is indiscriminate 

use of mercuric cyanide, our water bodies are under threat, forest cover is being 

depleted at a faster rate…’31 

The claim that small-scale gold mining operations are detrimental to the environment has been 

corroborated by the Government of Ghana. In his third State of the Nation Address32 to 

Parliament, the President of the Republic of Ghana presented the following on small-scale 

mining: 

‘…our lands and water bodies have been under extreme pressure for some time. 

Farming lands have been destroyed, and rivers that used to provide safe drinking water 

and fish turned into toxic water bodies. This is why we placed the ban on all small-

scale mining, so we could find ways to deal with the illegal mining… Some of our water 

bodies have shown remarkable signs of rejuvenation’ 

In 2017, the Government of Ghana placed a moratorium on all small-scale mining operations 

due to their negative environmental impact. The ban lasted for nearly two years and was lifted 

after new mining guidelines were formulated through stakeholder consultations (Government 

of Ghana, 2019a). This process will be addressed in detail under Chapter Six. 

Even though small-scale mining operation is a major cause of environmental degradation, that 

cannot be said of their operations in the colonial era. This is because, before the colonial 

authority placed the ban on small-scale mining, the indigenous miners used traditional mining 

                                                 
31 Interview, an Official from a Policy Think Tank, January 2018. 
32 The President of the Republic of Ghana is required by the 1992 Ghanaian Constitution to present to Parliament 

at the beginning of Parliamentary session, a message relating to the state of the nation. 
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methods to extract gold. These traditional methods of mining depended on simple tools and 

were devoid of toxic chemicals. It is true that today, some artisanal miners extract gold with 

toxic chemicals as alluded by the President of Ghana. However, it is reasonable to argue that 

these chemicals were first introduced by the large-scale gold miners as part of their so-called 

modern methods of mining. 

Meanwhile, there are divergent views on small-scale mining being the sole cause of 

environmental degradation. Other interviewees recount that the ban on artisanal small-scale 

mining was for economic gains, to the advantage of the colonial authority. The following is an 

extract for a dissenting opinion: 

‘…they [the Colonial Administration] wanted to control gold prices in the long-

run…[through] controlled production’33 

The assertion above could be linked to the spirit of the mining policies drafted for some of the 

colonies. For example, a discussion between senior colonial officials justified how the British 

economy would benefit from a rigorous control of the diamond industry. So, in formulating a 

diamond policy for Tanzania for instance, the above officials sought to control the mineral’s 

pricing on the global market through controlled production and trading. Below is an extract 

from internal communication between those senior colonial officials (Colonial Office, 1952a): 

‘…if their diamonds are marketed in some way through London, this is likely to act as 

a long-term influence for the stabilisation of prices in what is extremely artificial 

                                                 
33 Interview, an Official from a Policy Think Tank, January 2018. 
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market…further advantage of using this channel in that diamonds then come [under] 

the United Kingdom export control…’  

The foregoing suggests that Ghana’s gold output after the ban on small-scale mining might not 

have been significant enough to have allowed the colonial administration to control the price 

of gold on the world market. However, this objective could have been easily achieved through 

a combined effort of other territories that were controlled by the British Empire. A combined 

output of the Gold Coast with South Africa, South Rhodesia (now Zimbabwe), Australia and 

other gold producing colonies would have been significant enough to help achieve the price 

control as asserted by the interviewee from the Policy Think Tank. 

Another dissenting view on the environmental pollution for the placement of the ban on small-

scale gold mining was expressed by an interviewee from an NGO who operates in mining 

communities. This interviewee asserts that both small and large-scale mining activities are 

detrimental to the environment. An extract of that interview is presented below: 

‘…if you [colonial administration] want to curb the problem of environmental 

degradation, why ban small-scale mining and introduce surface mining… [that is] 

detrimental to the environment. The felling of trees and exposure of toxic materials into 

rivers and the land didn’t stop after the ban of small-scale mining.’34 

It could be envisaged that the introduction of surface mining that came with the usage of 

sophisticated mining implements such as earth moving equipment caused significant 

environmental degradation as compared to small-scale mining that predominantly depended on 

small implements. An interviewee from a policy think tank further defends why small-scale 

                                                 
34 Interview, Non-Governmental Organisation Official, January 2018. 
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mining was not a threat to the environment. This interviewee argues that adequate customary 

laws were in place to check environmental pollution: The views expressed are as follow: 

‘they [Chiefs] declared some forests as sacred groves where people were not allowed 

to mine or farm. …just to protect the environment.’35 

Again, another conflicting view relating to small-scale mining as the sole cause of 

environmental degradation within the mining industry is expressed by an interviewee from 

another NGO. This view has been captured below: 

‘I strongly disagree that small-scale mining was banned because the then government 

wanted to protect the environment… When surface mining was introduced in Tarkwa 

[by large-scale mining enterprises], there used to be a pond of water, which residence 

were advised not to get closer… This pond was used to collect toxic materials from the 

mines… Where was the problem coming from? From mechanised mining.’36 

The negative environmental impact of mining for both small and large-scale operations has 

been identified in many studies (see for example, Armah, Luginaah and Odoi, 2013; Owusu-

Koranteng and Owusu-Koranteng, 2017; Patnaik et al, 2018). For example, the felling of trees 

that consequently aid in the removal of top soils, the pollution of river bodies, and vegetation 

with toxic chemicals and many other factors contribute to environmental pollution (Patnaik et 

al, 2018). In recent times, some large-scale mining enterprises operating in Ghana have equally 

recorded spillage of toxic materials into river bodies serving their host communities. An 

example is the 2008 sodium cyanide spill by Newmont Ghana Limited in their Ahafo mines 

                                                 
35 Interview, an Official from a Policy Think Tank, January 2018. 
36 Interview, Non-Governmental Organisation Official, January 2018. 
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that later attracted a fine of nearly five million USD from the Government of Ghana (Anane, 

2006; WACAM, 2009; Bawole, 2013). 

I argue that the colonial authority’s placement of ban on small-scale gold mining and further 

criminalisation of same without the institution of any correctional measures could not 

permanently prohibit the negative environmental impact of mining. Therefore, the lack or 

absence of a strong institution to serve as an intermediary or regulator (DiMaggio and Powell, 

1983; Khanna and Palepu, 2010) to facilitate environmental discipline was an impetus for the 

large-scale mining enterprises to explore the minerals with minimal regard to environmental 

accountability. The colonial government’s neglect in establishing a formal institution in place 

of the informal customary norms built around mining created this institutional void which 

large-scale miners exploited (North, 1990). 

It could be argued that institutional voids could be deliberately created for investors to exploit 

new opportunities. Thus, the colonial government might have allowed such a loophole in the 

environmental regulation with the objective of attracting more foreign investment to the Gold 

Coast. As Bruton and colleagues (2010) point out, sometimes, investors explore institutional 

voids through the identification of political opportunities. I must espouse that actors’ 

exploitation of loopholes in the rules may lead to the formation of a coalition of less powerful 

actors, to exert changes (this has been discussed in detailed in the subsequent chapter). 

Additionally, the withdrawal of the Chiefs’ authority to enforce customary laws on mining 

practices was a major factor for the so called perennial environmental pollution caused by 

small-scale miners. This happened after the level of control and power of Chiefs have been 

curtailed by the colonial institution. I therefore submit, the institutional void created by the 
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colonial government was the foundation for the indiscriminate use of toxic chemicals by small-

scale gold miners (if that so happened). 

As argued by Gao and his colleagues (2017, p. 9), institutional voids breed corruption because 

the business environment ‘lacks functional governance structures, independent checks and 

balances, transparent reporting standards, and efficient judicial adjudication systems’. In the 

case of the Gold Coast, the void that was created by the colonial administration was the 

deliberate eroding of the Chiefs’ power to monitor the extraction of minerals. Consequently, 

the lack of an effective political structure to regulate the operations of the miners brought about 

the indiscriminate environmental pollution. 

The assertion that the enforcement of Ghanaian customary laws and taboos (prior to 

colonisation) by traditional rulers in their respective territories helped in environmental 

preservation has been re-echoed by researchers (see for example, Appiah-Opoku, 1999; 2007). 

However, Attwell and Cortterill (2000) debunk the notion that African cultural norms and 

myths were sustainable for environmental conservation. They hold the view that these practices 

were made possible because of ‘low population density, lack of access to modern technology, 

and limited access to consumerism’ (et al, p. 563). Attwell and his colleague’s assertion could 

not be entirely accurate. This is because, environmental pollution has been a longstanding 

challenge around the globe, even before the rampant population growth (see for example; 

Dudka and Adriano, 1997). Hence, the customary laws served as a check on the long existing 

threats to the environment caused by human activities. 

5.4.2 Prerequisite Qualifications for Mining Engagement: The Tactic to Relegate 

Indigenes from Small-Scale Gold Mining 
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The colonial administration put in place a policy that deliberately disqualified the indigenes 

from participating in the mining business. Thus, the policy was to the advantage of group of 

actors and the disadvantage of the other. Against this background, an informant from a public 

service institution describes as unethical in the following: 

‘the ban…was unethical and a discriminatory policy. This action by the colonial 

administration impoverished the local people to the advantage of the large-scale 

miners… They could have easily passed laws to regulate the activities of the small-

scale miners that affected the environment instead of denying them their economic 

livelihoods.’37 

A critical review of the Memorandum on Colonial Mining Policy (1946) affirms the assertions 

that the ban placed on small-scale mining was unethical. The colonial administration 

deliberately put many impediments inter alia educational qualification of miners and minimal 

capital requirement to ascertain a mining lease. These barriers were intended to discourage 

artisanal mining, hence, an attempt to phase-out the native groups’ activities. The following 

are extracts from the Memorandum: 

‘…applicants of mining leases should be required to show that they or their agents 

have suitable technical qualifications or (in exceptional cases of small-scale mining) at 

any rate an adequate knowledge of the mining regulations…’  

Drawing from the above, this policy direction targeted the trade of the small-scale gold miners. 

One’s prerequisite of technical know-how as well as their knowledge of the mining regulations 

to ascertain a mining license was a major impediment to the indigenes from undertaking their 

                                                 
37 Interview, Government Official, January 2018. 
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legitimate trade. Their inability to use new technology in mining or know the new rules of the 

game was by no fault of theirs. In fact, these local practitioners were used to the traditional 

methods of mining which were transferred to them by earlier generations. The assumption is 

that culture, traditions and societal practices are dynamic, hence, the need to introduce new 

structures to ascertain improvement. However, such changes must be properly organised in 

order not to disadvantage any of the actors. Such proper transition was lacking from this new 

policy from the colonial government. 

As depicted in the Memorandum of Colonial Mining Policy (1946), in colonies where mining 

activities depended on the native people, the local colonial governments were expected to give 

special support to the indigenous actors to boost production. In the case of the Gold Coast, 

there is no evidence of any provision whatsoever to support the local miners. Therefore, the 

interest of the colonial government was in the reliable supply of raw materials to feed industries 

in their home country rather than empowering local entrepreneurs for sustainable business 

growth. 

Additionally, the government’s mining policy did not intend to empower native people in 

acquiring technical skills that would be useful for the sustenance and establishment of their 

own mines in the long-term. Rather, government’s interest lied in encouraging the indigenous 

population to rise to technical and administrative positions within the foreign mining 

enterprises. Meanwhile, there is no significant evidence to suggest that the objective of 

preparing the indigenes for position of influence was achieved during the term of the colonial 

administration. Instead, key positions in the mines were occupied by foreigners. As one of the 

interviewees narrates, in the period of colonial rule: 
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 ‘Top management positions were occupied by only expatriates….’38 

It is noted from the above that the colonial government drafted a local content policy for the 

mining industry. In that policy, the indigenes were expected to rise to the top echelon of the 

industry’s management team. Below is an extract of that policy: 

It is the policy of the Gold Coast Government and of the mining companies to foster 

Africanisation to the fullest extent…[however] only one African has so far qualified for 

a senior staff post requiring professional qualifications in the mining industry [at the 

Ashanti Gold Fields Corporation] (Colonial Office, 1946). 

It could be argued that the over dominance of Europeans in the mining industry did not help in 

creating enough room for Africans to take positions of higher responsibility in the mines. This 

so-called policy of ‘Africanising’ the mines appeared to be a ‘talk-show’ with little or no 

commitment from either the government at the time or its compatriot mining investors. The 

Colonial Office (1946) identified some of the threats to achieving the Africanisation agenda 

and concluded that: 

‘So far as the increased employment of European staff is concerned it is a matter for 

investigation whether the existing staff could take on new responsibilities by measures 

directed towards up-grading of the African staff employed. It is in this sphere that 

schemes for the training of Africans for positions of responsibility in the industry might 

bear fruit. The higher training of Africans is expected to lead to the employment of 

fewer Europeans and to keeping more money in the Gold Coast.’ 

                                                 
38 Interview, from a Government Official, January 2018. 
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The mines’ overdependence on European labour for technical work was a major threat for 

opening-up job opportunities for the Africans. Another thing to consider was the bill incurred 

by the expatriates, apart from overburdening the mines through profit reduction, drained 

significantly the mineral proceeds to their (expatriates) countries of origin. Most of the foreign 

employees as part of their contract with the mines requested that a chunk of their wages be 

deposited in bank accounts hosted by their home countries (see, AGC, 1897). The expatriates’ 

engagements and of course, the above contractual provisions had negative repercussion on 

Gold Coast’s economy. Thus, a significant portion of the mining proceeds was to be retained 

abroad for the workers’ compensation. 

5.4.3 Acute Shortage of Local Labour: Motivation for the Ban on Small-Scale Gold 

Mining? 

Comparatively, large-scale mining uses less labour than small-scale mining. The former 

controls huge resources that are usually invested in modern mining technology and equipment 

while the latter is labour intensive. Notwithstanding, human capital has always been an 

important factor of production in mining. The witnessing of massive increase in foreign mining 

investment in the Gold Coast without a corresponding growth in labour supply became a major 

obstacle for the mining industry. 

A senior government official interviewed indicates there was acute shortage of labour in the 

Gold Coast mining industry. He further explains reasons for this massive labour shortage in 

the following words: 
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‘Most of the local people did not want to work for the foreign [mining] companies.’39 

The above explanation is corroborated by an official government document. In 1951, the 

Government Statistician through the Gold Coast Ministry of Trade, Commerce and Mines 

(Colonial Office, 1951) reported on the acute shortage of labour in the mines: 

…about 50% of newly recruited workers in the mines [came] from the Northern 

Territories and…[that] the capacity of the industry’s plant may not be utilised fully 

owing to the alleged inability of companies to increase their labour force. 

Getting access to adequate local labour for mining operations was a huge challenge for the 

foreign mining enterprises. This necessitated the recruitment of manpower from the Northern 

part of Ghana, as well as other neighbouring countries. The acute labour shortage, according 

to an official from the AGC (1897), was caused by the influx of mining enterprises in the Gold 

Coast. Below is the extract of a letter written by that official from the AGC in London: 

‘…the enormous multiplication of West African Gold Mining Companies which have 

been accumulating at the rate of two or three per day for these last three 

months…terrible mistakes have already been made by several of these mushroom 

companies.’ 

The never-ending acute shortage of labour was exacerbated by the influx of the mining 

enterprises in the Gold Coast. As indicated in the above AGC's official correspondence, the 

terrible mistakes made by these mining enterprises was their failure to assess the availability 

of labour before moving their investments to the Gold Coast. 

                                                 
39 Interview, Government Official, December 2017. 
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Most of these new mining entrants in the Gold Coast had migrated from South Africa when the 

Boer War broke. The political instability made it impossible for those miners to host their 

investments in South Africa. One interviewee claims that the colonial government’s imposition 

of a mining moratorium on the indigenous people was intended to mobilise adequate labour for 

the increasing foreign enterprises. The interviewee further comments on how the Gold Coast 

labour market was affected by the war in South Africa. 

‘…they [foreign mining enterprises] had access to cheap labour from small-scale 

miners who had abandoned their operations. This period also clashed with the Boer 

War in South Africa. Because of the instability in that region, investors were looking 

for new places to invest their resources’.40 

Aryee (2018, p. 60) agrees with the above assertion and claims that the rapid growth in foreign 

mining enterprises in the Gold Coast was influenced by among other things, the newly 

constructed railway from the mineral rich lands to the coast of Takoradi together with the Boer 

War in South Africa. He further gives statistics of mining concessions granted to the foreign 

mining investors by the colonial authority: 

‘About 25 European junior mining groups were active in the Gold Coast during 1883 

to 1897; 3,613 mineral concession enquiries were filed… between 1900 and 1903; 400 

were European mainly financed from London.’ 

After the government’s ban on small-scale gold mining activities in the Gold Coast, the services 

of some of the workers from this sector were engaged in these foreign-dominated large-scale 

sector. The indigenous hands mainly performed the role of support services and not highly 
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skilled jobs.  Nevertheless, there is no evidence of any specific educational or training 

programme instituted by either the government or its allies in the large-scale sector to equip 

them (indigenous mine workers) to occupy top-level positions in the future. Instead, the new 

owners of the mines depended on the services of expatriates for the performance of all the 

technical roles. One interviewee claims that failure to transfer skills to the local mine workers 

was one of the reasons why the mines were not managed profitably when ownership changed 

again from the foreign operators to the Government of Ghana in the post-independence era: 

‘After placing the ban on their [small-scale gold mining] activities, they [colonial 

government] never created opportunities for the locals to be in managerial roles. 

Instead, they [private mining enterprises] brought in expatriates to manage all 

operations whiles the indigenous people were made miners [support workers]. This was 

a deliberate attempt to deny them the necessary skills transfer.’41 

In Lewis’ (1954) structural change model, it is argued that the re-allocation of labour gives 

room to surplus workforce that will be directed to other economic activities such as agriculture. 

Therefore, the ban of small-scale mining was to purposively make adequate labour available 

to the formalised large-scale gold mining sector while the surplus could be channelled to other 

viable sectors of the economy. However, there is no substantial evidence to support the fact 

that the reorganisation of the indigenous labour force attained the desired objectives. 

As posit by Lewis, in instances where the wages of an organised enterprise are less than the 

income from the informal sector, actors automatically venture into the so-called formalised 

sector. Therefore, the release of labour from the small-scale mining sector did not see an 
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improvement in the remuneration in the mining industry. It follows that in many 

underdeveloped economies, compensation was nearly a third lower than those received from 

subsistence activities (Lewis, 1954). In addition to the low wages in the large-scale gold mining 

sector was poor working conditions. These are discussed in detail in the next Section. 

5.4.4 The Ban on Small-Scale Gold Mining: The Roles of Poor Working Conditions and 

Conflicting Work Culture 

Strikingly, the attempt to free labour from the small-scale gold mining sector to the large-scale 

sector appeared not to have yielded the desired result. What was the reason for the locals’ 

refusal to take appointments in the large-scale sector after a ban was imposed on small-scale 

gold mining? Were they offered fair compensation for their services?  

It is important to mention that accepting a full-time appointment in an enterprise was not a 

popular practice among the indigenes. As outlined earlier, mining was a secondary trade of the 

people prior to colonisation. Therefore, it is fair to argue that accepting a full-time commitment 

in a mining enterprise meant an attempt to forego one’s primary profession – agricultural. 

The assertion that full-time mining employment was alien to the Ghanaian working class is 

validated by the Governor of the Gold Coast. In his response to a labour shortage query 

addressed to the Secretary of State for the Colonies, the Governor expressed that the labour 

shortage in the mines was because of an old age practice of the people from West Africa 

(Colonial Office, 1938). An extract of the answer to the said query is below: 

‘…in the British West African Dependencies…it is customary, on the whole, for labour 

to be taken on day by day or for any short periods. It is, of course, a difficult matter to 

change an established custom…’ 
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Apparently, the attempts made by the colonial institution to supply adequate local labour were 

not sustainable, hence, the above report. For example, additional manpower from neighbouring 

Sierra-Leone and Nigeria were recruited to supplement the few local employees. This, the 

Governor’s report attests to an attempt to make the mining industry functional (Colonial Office, 

1938): 

‘Until recently I understand that the supply of labour for the Gold Coast mines has 

normally been sufficient to meet the requirements of the industry. A great part of this 

labour come from the Northern Territories of the Gold Coast and from certain parts of 

the French surrounding territory…’ 

As mentioned earlier, hosting these expatriates brought about significant costs that were not 

necessarily direct to the mines’ operations. For example, cost of staff accommodation was 

significant to the mines’ expenditure. Generally, the mines were in remote areas. Therefore, to 

attract expatriate employees, there was the need to provide them with accommodation and other 

social amenities. One interviewee claims that there was: 

‘…the need to build infrastructure, up to European standards… to accommodate 

expatriates… These facilities, known as the ‘Mining Camps’... [had their] operating 

costs charged to the mines.’42  

When asked if the above package was enjoyed by both the expatriate and the local employees, 

the respondent gave the below answer: 

                                                 
42 Interview, Government Official, December 2017. 
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‘The purpose was to attract and retain skilled labour for their investment. …[as] part 

of the service package for the expatriates… Meanwhile, as time went by, they built a 

core of local staff who provided services for the expatriates… [and] provided them some 

accommodation, not same as those of the expatriates. Some people were allocated just 

a single room for the entire family.43 

The mine workers were provided with some sort of accommodation. However, there were 

differences in the type of facilities provided for the various categories of employees. These 

differences in facilities are expected, especially, considering inter alia the fact that one part of 

the employees was highly skilled, and the other unskilled. It is worth mentioning that the claim 

about accommodation provision is substantiated by the London-based Board of Directors of 

the AGC (1897). In a letter to the management team of their Obuasi mine in the Gold Coast, 

the Directors acknowledged the importance of providing accommodation to the mine’s 

employees. Accommodation for workers was a major challenge for the mining enterprises, 

especially, because most of the mines were not close to community settlements: 

‘…we [the Board] are glad to hear of the progress of several nice buildings in Obuasi, 

which it is hope will specially be ready, and conduce to the comfort and well being of 

every member of the staff…The Directors feel that there is very great advantage in your 

making the [mining] village attractive so as to attract labour…’ 

The above enterprise’s directors’ assertion raises question on how a corporation’s conduct or 

behaviour, including the provision of accommodation and other incentives attract labour to an 

enterprise. It would be important to explore in the future, how the stakeholders interpreted 

                                                 
43 Interview, Government Official, December 2017. 
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CSR, especially, considering that accommodation facilities were unavailable to the local 

employee. 

The supposed rumours that the mines provided adverse working conditions could be justifiable 

by the annual report of the Government of the Gold Coast. Reporting on the health conditions 

in the country, the extract below was raised about the mining areas (Colonial Office, 1934): 

‘Prevalent diseases are yaws, malaria… In the gold mining area around Tarkwa 

tuberculosis in underground workers is the principal disease’. 

Ofosu-Mensah’s (2011) work on traditional and modern gold mining practices in Ghana found 

that the indigenes preferred farming to mining (especially, after the ban on small-scale gold 

mining) due to poor working conditions in the latter. The scholar further reports that the 

colonial day mine worker earned meagre wages and was expected to work about 50 hours per 

week, stretching from Monday to Saturday (ibid). 

In another study, Ofosu-Mensah (1999) compares the average wage of an unskilled labour in 

the mining and cocoa industries. He concluded that in the cocoa booming era of the 1930s for 

instance, while a cocoa farm labourer earned between 15 and 10 shillings a day, their 

counterparts in the mines earned around four shillings a day (ibid). 

5.4.5 Mining Policy Formulation: The Influence of the Gold Coast Chamber of Mines 

Revisiting the acute shortage of labour in the Gold Coast, and as argued previously, the 

measures put in place by the government and the mining enterprises appeared unsuccessful in 

attracting adequate local labour into the mines. Amidst this perennial issue of labour shortage, 

a conference was held between government officials and the executive members of the Gold 
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Coast Chamber of Mines on 29 July 1937. The main aim of the conference was to solicit 

government’s continued support for a new approach in tackling the labour shortage.  

In the minutes of that meeting, the Chamber expressed deep concern about ‘a great shortage of 

labour in the Colony’ (Colonial Office, 1937) and praised the government for the effort made 

in resolving the crises. The appreciation shown here by the Chamber was in connection with 

the government’s prior policies in its favour. Particularly, the ban placed on small-scale mining 

through the Mercury Ordinance of 1932 (see, Section 5.3). This policy was to enable the foreign 

investors organise adequate indigenous workers to their mines. In the study of force labour in 

colonial West Africa for instance, Ash (2006) analysed how the private mining enterprises in 

the British colonies influenced policy on labour, and concluded with the following:  

‘…administrators in the Gold Coast and in Nigeria did succumb to the pressure of 

certain industries to provide them with adequate manpower. The gold mines in the Gold 

Coast and the tin mines in Nigeria were particularly important’ 

Looking through the lens of institutional change theory, the pressure mounted by the Gold 

Coast Chamber of Mines to influence labour legislation is an indication of how actors that 

control superior power influence public policies in their favour. By so doing, weaker actors are 

relegated to the background. As many institutional theories agree, actors purposefully construct 

institutions to accomplish desired outcomes and that feedback mechanisms are built into these 

institutions to further shape the rules (Bruton, Ahlstrom and Li, 2010; North, 1990; Shepsle, 

1989). 

I must highlight that the large-scale mining enterprises in the Gold Coast gained superior power 

through a ‘united voice’ (the Chamber of Mines) and pushed their competing faction (small-
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scale gold miners) out of business. Mahoney and Thelen (2010) postulate that designers of 

rules may not necessarily enforce the rules for a change to occur. Rather, often, actors that are 

favoured by the rules, open-up space for the change to take place. 

Thus, the strong actors, and of course, the ones that benefit directly from the institution ensure 

the enforcement of the rules. Therefore, in extreme situations where the rules are weak, 

ineffective or ambiguous, the actors deliberately expand its interpretation for the change to 

occur. Again, contextualising this proposition to the case of the Gold Coast Chamber of Mines, 

it is obvious that inherent dynamic pressures are constructed within new institutions to drive 

changes. 

It is worth noting that in the Gold Coast Chamber of Mines’ meeting with the government, the 

former used their organised and united voice to influence another key recruitment policy. In 

the minutes of the said conference (Colonial Office, 1937), a member of the Chamber was 

recorded to have said the following: 

‘The Chamber would be prepared to organize a recruiting Agency say in Tamale or 

elsewhere in the Northern Territory44. The success of such a scheme, however, was 

dependent on the extent of assistance which the Government felt it could offer in the 

nature of legislation for the control of recruited labour…’ 

                                                 
44 The Northern Territory covered the northern sector of Ghana. This Territory covered Ghana’s current political 

regions of Northern, Upper East, Upper West, Savanah and the North-East. Tamale was a major town in the 

Northern Territory. 
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In a response to a telegram from the Colonial Office in London, requesting for a feedback on 

the Gold Coast Government’s actions to resolve the acute labour crises in the mining industry, 

the acting Governor of the Gold Coast replied with the following: 

‘…with regards to [labour, there would be] …in the Gold Coast…legislation similar to 

Northern Rhodesia for the recruiting of labour and its retention on the mines…’ 

I must reemphasise that the mining enterprises initially succeeded in recruiting huge number 

of workers after the ban on small-scale mining. Meanwhile, the large-scale miners were unable 

to retain the local labour in the long-term. Interestingly, the Northern Rhodesian type 

legislation lobbied by the Gold Coast Chamber of Mines was to bond workers that had been 

engaged by the mines. As discussed earlier, a significant number of these workers were 

recruited from the Northern Territory and other surrounding countries. Hence, huge recruitment 

costs were incurred by the mining enterprises, especially, in the areas of transportation and 

training. 

Even though the deliberate collapse of small-scale mining had made room for adequate local 

labour, other industries competed vigorously with the mines for the said surplus labour. One 

well-known industry that keenly competed over labour with the mines was agriculture, 

particularly, cocoa farming. Also, in that meeting between the colonial government and the 

Gold Coast Chamber of Mines (Colonial Office, 1937), a member of the latter expressed 

concern about the cocoa industry’s role in the persistent shortage of labour in the mines: 

‘…one of the main difficulties [for the retention of labour] was the opposition of cocoa 

farmers to recruiting for this class of work and the rumours that spread by them as to 

adverse conditions on the mines’. 
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As argued previously, the indigenous peoples’ preference for flexible jobs to fixed ones (such 

as mining) accounted for their opting for the farm-work. Thus, with such flexibility offered by 

the cocoa farmers, the workers could attend to their own farms alongside the paid work. This 

assertion is reinforced by one Colonial Official (Colonial Office, 1937) that the inability to 

recruit and retain indigenous employees was not peculiar to the mining industry and that other 

formal sectors of the economy experienced similar challenges: 

‘Government has also experienced similar difficulties in the employment and retention 

of labour on railway deviation construction work’. 

On another breath, similar poor working conditions and compensation structure existed in the 

other public services, including the railway sector (see, Section 5.4.4). Poor working conditions 

or cultural difference might have accounted for the railway sector’s inability to attract adequate 

local labour. Truly, poor working conditions in the railway sector in other British colonies, 

especially, East Africa are reported as the major cause of government’s inability to attract local 

workforce (see for example, Crichton, 1995; Jedwab, Kerby and Moradi, 2017). 

5.4.6 Marginalisation of the Small-Scale Mining Sector: Policy Disparity Between Gold 

and Diamond Mining 

As discussed in Section 2.4, the entire Gold Coast mining industry was under the auspices of 

the chieftaincy institution prior to British colonisation. However, when small-scale gold mining 

was banned, the colonial administration left the diamond sector untouched – for the indigenes 

to operate. Thus, foreign investment was not attracted to the diamonds sector as in the case of 

the gold mining. Therefore, a discrepancy in the mining policy: one for gold mining and another 

for diamond mining. 
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A key reason for the discriminatory mining policy is that the foreign mining enterprises were 

not interested in diamond mining. Hence, there was no contest or struggle for power between 

competing actors, that is large and small-scale diamond miners. Moreover, lack of foreign 

interest in diamond mining was because that mineral was not found in commercial quantities. 

In fact, the colonial government conducted a mining feasibility study and concluded that 

diamond mining was not economical because the gem stone was scattered on the land (Colonial 

Office, 1946). An extract of the report that arrived at this conclusion is found below: 

‘… positive investment in the [diamond] industry is for practical purposes, non-

existent’ 

Evidently, the colonial authority in formulating a policy for the mining industry took direction 

from the Memorandum on Colonial Mining Policy (1946). As discussed previously, this 

Memorandum was a policy guideline to be adapted by mineral rich colonies for their local 

mining polices and legislations. This Memorandum made provision for minerals found in 

smaller quantities such as diamonds in the Gold Coast. Below is an extract of the Memorandum 

that informed the discrepancy in the policy of small-scale gold and diamond mining: 

‘Governments, particularly in territories where mineral deposits are few and scattered, 

may be of special assistance to the small prospector and miner on whose efforts the 

working of such deposits is likely to depend…’. 

From this standpoint, the government’s position on not banning small-scale diamond mining 

in the Gold Coast is in line with the policy direction from London that ensured that colonies 

supplied minerals in the right quantity to feed industries in the United Kingdom. Furthermore, 

a vacuum might have been created in the production volume if the indigenes had been banned 
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from participating in the diamond mining sector. As a result, the British diamond market would 

have suffered low supply. 

If the policy discrimination discussed above was informed by economic conditions, what then 

becomes the colonial authority’s intention to weakening the chieftaincy institution’s power 

through the withdrawal of its control over mining? 

Despite the mass participation of local people in diamond mining, the colonial government 

keenly monitored the extraction and sale of this gemstone through a policy whereby output was 

sold and shipped to only London merchants. Thus, minerals sold to countries outside the United 

Kingdom had to be sold through intermediaries in London. This government policy was 

intended to check the flow of resources to the Chiefs and that the chieftaincy institution would 

not be in the position to trade with any other group that was not an ally of the British Crown. 

The Colonial Office (1952a) was against a situation that prevailed in Tanganyika (now, the 

United Republic of Tanzania), where minerals sold to the United States’ market were not routed 

through London. In a report by the Colonial Office (1952a), this practice of using accredited 

intermediaries for minerals trading was classified as an ‘Imperial Interest’. A section of that 

report is captured below: 

‘…if the Colonial diamonds were sold in the first instance to a London bank [agent] 

that was a sufficient step to safeguard the London market… further advantage of using 

this channel… [is that] it should be easier to reach undesirable destinations.’  

In their review of the existence of a diamond cartel in Tanzania during British colonial rule 

over that country, scholars, Knight and Stevenson (1986) cited a debate on diamond control by 

one British Civil Servant (F. A. Mathias). Knight and Stevenson claim that Mathias questioned 
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the existence of the ‘Central Selling Organisation’,45 created to control the sale of diamonds 

and that that establishment impeded competition (Colonial Office, 1943, cited in Knight and 

Stevenson, 1986). It is worthy of attention that the British Government’s response to the 

argument was in favour of the cartel. The Colonial Office argued that the highly regulated 

arrangement in the diamond industry was not against government policy and that the regulation 

was to the benefit of the producing country (ibid). 

Meanwhile, a correspondence between the Treasury Chambers and the Colonial Office 

(Colonial Office, 1952a) does not support the assertion that local economies would benefit 

from the diamond cartel created in London. In that correspondence, one civil servant expressed 

the following view: 

‘…the position of the London market should be… safe-guarded… [The] US buyers may 

very well offer higher prices [to Gold Coast producers] direct than can be obtained 

through the London market… They [the US] are doing it only to break into the 

market…’ 

It must be stressed that routing diamonds through London before any other market around the 

world was to help in attaining maximum economic benefits – the ability of the United Kingdom 

to control the price of the commodity and to protect the dealership market in London. 

Revisiting the topic of colonial policy and ethical considerations (see, Section 5.4.1), I argue 

that the diamonds cartel was to the advantage of the producing countries. The colonial 

administration’s position in favour of the cartel is therefore flawed as prices of regulated 

                                                 
45 The Central Selling Organisation was a syndicated institution created to set quota for the production and 

marketing of diamonds (see: Knight and Stevenson, 1986). 
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commodities do not always go in favour of the producer. In instances where the buyer controls 

significant influence, they are likely to impose low prices on the supplier, in this case, the 

producing country. This is more so where there is a limited market for this precious mineral. 

This was the situation in Tanzania as keeping the price of the gemstone low, together with a 

single buyer ensured that a reliable supply was made to the allies of the British. 

5.4.7 Mining and Land Administration: The Role of Indirect Rule 

As discussed above (see, Section 5.1.3), the attempt by the Colonial Authority to control the 

natural resources in the Gold Coast brought about tension that resulted in many wars between 

the British and other local ethnic groupings in the Gold Coast, particularly, the Ashantis. As in 

the words of one interviewee: 

‘the Ashantis fought [the European adventurers] to protect their territory 

[and]…resources.’46 

After their plans to resisting colonisation failed, the Ashantis in 1874 signed a treaty with the 

British to pay allegiance to His Majesty’s Government in England (McIntyre, 1962; Boahen, 

1966). The later then used the local chieftaincy institution to indirectly control the mining 

industry (see for example, Tsikata and Seini, 2004). The implication of this system of rule is 

that the Chiefs’ powers were not completely withdrawn instantaneously. Thus, the Chiefs had 

minimal control over the mineral resources within their jurisdiction. 

A careful considering of the operations of the Gold Coast mining industry, the system of 

indirect rule was a means to sustain the chieftaincy institution for at least, three reasons. One, 

                                                 
46 Interview, Government Official, December 2017. 
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to give some room for the dormant chiefs to operate. This would ensure minimal threats of 

challenging colonial policies. Second, the chiefs would help to maintain peace and order and 

finally, to help in the mobilisation of local support for achieving the colonial power’s policies. 

To achieve the above with the chieftaincy institution, some scholars argue that the colonial 

authority supported its preferred candidates into the Chief’s office in traditional areas they 

foresaw rebellious actions (see for example, Owusu-Mensah, 2014; Ninsin, 1986). On this note, 

the small-scale gold miners did not challenge the authority of the colonial institution, 

especially, regarding the take-over of their trade. One interviewee describes the reason why the 

ban of small-scale mining was not furiously challenged in the following terms: 

‘…no records of massive protests [against the ban of small-scale mining] for the fear 

of being arrested. …the British used indirect rule strategy to get the buy-in of the 

people. Local chiefs were empowered to maintain order and punish people that 

disturbed public order.’47 

Another interviewee, a senior public servant corroborates the above assertion with the 

following: 

‘…the sector was controlled through indirect rule. …Chiefs granted mining 

concessions... The concessions had to be validated by the Courts. This was how the 

colonial masters controlled the system.’48 

Again, the 1951 Memorandum on Mining in the Gold Coast indicates the colonial 

government’s unwillingness to tamper with the mining concession arrangement as supported 

                                                 
47 Interview, Official from a Non-Government Organisation, January 2017. 
48 Interview, Government Official, December 2017. 
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by customary laws. The quotation below is government’s policy on the issuance of mining 

concession: 

‘…negotiations in matters concerning land must be free from [Governmental] 

interference…concessions are granted on such terms as the grantors see fit.’ 

The Chiefs, traditionally, serve as custodians of the land. Therefore, for a foreign mining 

enterprise to extract minerals from the land, they (the investors) needed to gain the legitimacy 

to operate, hence, their role in granting mining concessions. It seems obvious that this 

arrangement was deliberately made to win the Chiefs’ support for the institution of foreign 

mining enterprises in place of the traditional small-scale mining operations. In another instance, 

the Chiefs were tasked to mobilise manpower needs of the new investors (see for example, 

Akurang‐Parry, 2006). 

I must however point out that the period prior to independence, the Chiefs together with their 

subjects protested the policies of the colonial authority. This has been captured by another 

interviewee in the following words: 

‘People were only bold to protest during the independence struggle period. This was 

possible because some few elites and business people had formed political parties and 

were demanding [for] self-governance.’ ’49 

As argued by Mahoney and Thelan (2010), weaker institutions may join hands with other actors 

to increase their power and level of influence. This has been demonstrated here, where the 

indigenous people partnered the elite community and the business people that had access to 

                                                 
49 Interview, Official from a Non-Government Organisation, January 2018. 
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resources. It is worth mentioning that mine workers from the foreign enterprises joined in the 

struggle for reforms, citing among other things, poor working conditions (Kraus, 1979). 

5.4.8 The Courts and Mineral Concession Validation: A Check on Small-Scale Actors?  

Even though the Chiefs’ role of granting mining concession was not withdrawn by the colonial 

authority, it must be stressed that the distribution structure for mineral proceeds never remained 

the same after the take-over of the industry by the foreign mining enterprises. As discussed 

previously (see, Section 5.1.2), the customary law for the distribution of mining proceeds was 

that Chiefs received a third of the gold output. The remainder was distributed equally between 

the miner and the Stool. 

Nevertheless, the advent of the foreign mining enterprises brought a new system for mineral 

revenue distribution – a one-off payment. This new system reduced the earnings of the 

chieftaincy institution significantly. The one-off payment system was to ensure that resources 

that flowed to the chieftaincy institution was limited, hence, the colonial authority’s ability to 

put to check, their (Chiefs) level of influence on society. 

I must point out again that the colonial authority used several other means to control the mining 

industry. For example, one senior public servant interviewed highlighted that the mining 

concessions granted by the Chiefs (though supposedly devoid of governmental interference) 

needed to be validated by a court of competent jurisdiction before becoming a legitimate 

transaction. The court’s validation process as described by the informant is captured below: 

‘the concession [of land approved for miners] had to be validated by the Court of Law 

through a Certificate of Validation (CV). According to the colonial authority, the 

validation process was to ensure equity [between investors and landlords]. The Court 
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validated that the arrangement between the traditional authority and the investors were 

reasonable, hence, equitable. Through the CVs, all mineral rights were documented 

[by the State].’50 

The Memorandum on Mining Policy (Colonial Office, 1951) particularly corroborates the 

interviewee’s claim in the following: 

‘…concessions are subject to review by the Supreme Court under the terms of the 

Concessions Ordinance to ensure (inter alia) that persons are not deprived of their 

rights of occupation… habitations, and [not] prevent them from winning from their 

necessities of life…’ 

The reason for the validation of the mining concession by a court of law was suggested by the 

government as to protecting the rights of the inhabitants of mineralised lands. This claim is by 

no means exhaustive. This is because, the concession validation was another effective means 

that helped the colonial government to properly coordinate the activities of the mining actors. 

More importantly, it was an effective tool to check the disbanded groups such as indigenous 

small-scale gold miners were not given concessions to work on. This assertion is captured in 

an interview with one Traditional Ruler: 

 ‘It was a huge challenge [for the Colonial Government] to monitor how mineral 

concessions were given by those land owners. …[and] know the exact gold output and 

the tax liabilities arising from them.’51 

                                                 
50 Interview, Government Official, December 2017. 
51 Interview, Traditional Ruler, July 2018. 
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Furthermore, the registration was to help do away with unfair practices in the land tenure 

system. The practice was such that the mining enterprises paid smaller sum of money (the one-

off payment) to the landlords to gain legitimacy to mine the precious metal. The causes of these 

unfair practices were captured in an interview with an official of an NGO and presented below: 

‘…[mining enterprises] would pay fixed rate for a piece of land, irrespective of its 

mineral riches… [when the mines] hit the jackpot, …the local people felt cheated in the 

deal and asked for additional payment. Unnecessary litigations were entered into 

…where the concession would be re-allocated to other [new] investors.’52 

The Colonial Memorandum on Mining Policy (1946) attests to the narration by the above 

interviewee: 

‘All leases should provide for a minimum ‘’dead rent’’ to be paid whatever the output, 

subject to waiving only where it can be shown that it creates a drain on a company’s 

resources in the development stage or in the course of a depression’ 

Under the above payment arrangement, both parties (landlord and mining investor) were 

exposed to huge business risks. For example, when a mine hit a fortune, the landlord felt 

cheated for receiving lower transfer fee for the mineralised land. On the other hand, it was 

possible for some lands to produce less amount of minerals. In such a situation, the investor 

could not recover the investment made in the mine, including the cost for the usage of the land. 

Therefore, one could conclude that the court’s validation of the mining concession was to 

                                                 
52 Interview, Official from a Non-Governmental Organisation, January 2018. 
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correct these deficiencies in the land tenure system. Thus, through the CV, mineralised lands 

were sold to only one investor at a time and that the concessioner was the legal title holder. 

5.5 Summary 

This Chapter identified the key actors of the Gold Coast mining industry between the period 

preceding the Gold Coast’s colonisation by the British and the first half of the 20th century, 

when Ghana gained her political independence. The key actors identified were the indigenous 

small-scale gold mining operators and the large-scale mining enterprises which were mainly 

from the United Kingdom of Great Britain. The small-scale gold miners were organised under 

the traditional chieftaincy institution and their activities guided by customary laws. 

The longstanding traditional method of mining was banned through the 1932 Mercury 

Ordinance. The Mercury Ordinance further criminalised the possession and the use of mercury 

by the indigenous small-scale gold mining actors. Again, another decree (Minerals Ordinance 

of 1936) empowered the Gold Coast Colonial Governor to specify the category of people that 

could partake in mining business. Consequently, small-scale gold mining activities were 

replaced with large-scale mining. 

Making use of institutional theory (Mahoney and Thelen, 2010), the political economy of the 

Gold Coast was analysed to identify how actors legitimise their operations and bring about 

changes. In summary, the displacement of small-scale gold mining was motivated by two main 

conditions. First, to weaken the traditional chieftaincy institution by truncating the flow of 

mineral proceeds. Second, to release labour from the small-scale gold mining sector for the 

foreign mining enterprises to operate profitably. The Chapter therefore sought answer to 

question one of the study, i.e. What factors contributed to the ban of small-scale mining by the 

Government of Gold Coast? 
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The Chapter that follows examines Ghana’s mining industry ownership from the post-

independence (1957) era to the early 1980s. Particularly, the motivating factors for the 

continuation of the policy banning the operation of indigenous small-scale gold mining after 

Ghana’s political independence are analysed. Therefore, the next Chapter, together with this 

Chapter would help in achieving the study’s first objective. 
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Chapter Six 

The New State and Mineral Resources Control: The Nationalisation of Strategic Assets 

6.0 Introduction 

In the previous Chapter, the state of Ghana mining industry prior to colonisation was presented 

and discussed. Furthermore, the traditional chieftaincy institution and the colonial authority, 

the two major institutions that controlled the industry were discussed in turns. The Chiefs 

engaged the services of their subjects to extract the precious mineral and served as 

intermediaries between the miners and foreign traders from North of Africa and Europe. It was 

pointed out that these European traders were not direct participants in the extraction of the 

minerals. Instead, the traditional chieftaincy institution supplied all the demands of the precious 

metal through the indigenous small-scale mining operations. 

The second institution discussed in Chapter Four was the bureaucracies built into the mining 

business by the British when the Gold Coast was colonised. The period between the late 

nineteenth century and 1957 when Ghana gained her political independence from Great Britain 

witnessed the commercialisation of the mining industry, where British investors operated 

alongside the indigenous small-scale gold mining sector. Meanwhile, in 1932, the colonial 

authority displaced the small-scale gold mining sector through a governmental policy: The 

Mercury Ordinance Decree.  

The policy banned indigenous miners from possessing and using mercury for their mining 

business. Furthermore, the 1936 Mineral Ordinance Decree empowered the Governor of the 

Colony to determine what category of persons to participate in the mining business. Thus, the 

government banned the local people from directly participating in mineral extraction. From 
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this time to the formation of the new Nation in 1957, the mining industry was dominated by 

foreign corporate bodies that hosted their head offices in London. 

Meanwhile, significant reforms in ownership took place in the mining industry after Ghana’s 

political independence. As a result, the once privately dominated industry was nationalised 

where the new State took over majority shares in the foreign mining enterprises and assumed 

the role of the industry’s regulator concurrently. It is striking to know that the ban on small-

scale gold mining was not immediately lifted by the Government of Ghana after independence. 

This Chapter of the thesis analyses and discusses the changes in the ownership structure of 

Ghana’s mining industry after colonial rule ended. What were the motivating factors that 

informed the new government’s mining industry nationalisation policy? Also, the factors that 

led to the continuation of the colonial policy that banned the operation of small-scale gold 

mining in the Gold Coast have been discussed. By so doing, research question two is 

answered, i.e. What factors accounted for the continuous criminalisation of small-scale mining 

by the Government of Ghana after political independence? 

Drawing conclusion on the data, the reason for the Government of Ghana, holding onto the 

colonial policy that banned small-scale gold mining was to put to check, the power and 

influence of the chieftaincy institution in society. Importantly, the Government of Ghana was 

fully aware of the chieftaincy institution’s capability to undermine the authority of the new 

State if they (the Chiefs) were made to control the mining industry one more time. Also, the 

policy to nationalise the mining industry was inter alia to revamp poor performing mining 

enterprises and as a driver for mobilising revenue for economic development. 
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The remainder of the Chapter analyses the two forms of nationalisation that were recorded in 

Ghana. The first type of the nationalisation process targeted mining enterprises that were 

haemorrhaging cash at the time of independence. The last nationalisation however, was radical 

and affected all private mining enterprises in Ghana. 

6.1 Nationalisation of the Mines: The Engine for Socio-Economic Growth 

The period after Ghana’s independence in 1957 experienced a radical change in the ownership 

structure of the mines. The State deliberately took ownership rights in the mines for two 

reasons. First, to protect mineworkers’ jobs, and second, to prevent social crises that might 

arise should mining enterprises withdraw the numerous social supports provided to their 

communities. It is worth mentioning that the nationalisation policy did not affect the mining 

industry only. Thus, many other private enterprises from different sectors of the economy had 

majority of their shares taken-over by the government (see for example, Decker, 2008; 

Asamoah, 2014; Rood, 1976). 

One interviewee from a government agency at the national level recounts the occurrence of 

nationalisation in the 1960’s and 1970’s in many parts of Africa and indeed, the developing 

world in the following: 

‘…nationalisation policy… was heavy [in] …developing countries. …there were 

…agitations for [the] control of resources by the indigenous people’53 

In the study of countries’ sovereignty over natural resources, Walde (1983) concluded that 

many developing nations took over their natural resources between the 1960’s and 1970’s. 

These events coincided with the political independence of many of these developing countries. 

                                                 
53 Interview, Government Official, January 2018. 
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Also, the period in question saw the adoption of the United Nations (UN) Charter on 

Sovereignty over Natural Resources (see, Gess, 1964). This Charter permits the nationalisation 

of natural resources by the State after the payment of fair compensation (ibid). 

In fact, the African Union (2009) in its Africa Mining Vision document corroborate that 

nationalisation of mineral resources was rampant among independent African nations. The 

Africa Mining Vision document was developed to harness Africa’s mineral resources to the 

growth of other sectors of the economy. The Vision outlines a tentative framework for the 

building of strong institutions to enable improvement in mineral governance; transparency in 

the distribution of mineral proceeds; integration of the mining industry into the local economy 

among others. In the Africa Mining Vision, the African Union (2009, pp. 10, 11) specifically 

identifies Ghana among other African countries as the pioneers of the nationalisation policy in 

the mining industry (ibid). They postulate the following as the course for the mass 

nationalisation policy in Africa: 

‘In the 1960’s and 70’s… [there was a] strong assertion of national sovereignty as a 

follow-up to the end of colonialism…this development [was believed to be achieved] if 

the state had significant …ownership of mining enterprises. That thinking led to the 

nationalization of large private companies.’ 

The mineral resources were classified as strategic national assets, hence, critical for the socio-

economic development of African nations (Africa Union, 2009). It follows that as stipulated in 

the Africa Mining Vision, African governments took significant ownership in the mines to end 

the consequences of colonisation and to gain full control of their sovereignty. True, 

colonisation came with structures that ensured the stability of that institution. Therefore, for 

the newly independent States in Africa to have a firm grip of their affairs which is devoid of 
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the remains of the just ended institution, there was the need to remove the structures of the old 

institution. 

I argue that winners of the game would inescapably put in place, maximum security that 

guarantees the stability of their newly established institution. This calls for the complete 

removal of the former institution’s agencies and structures. Thus, the new arrangements ensure 

that the losers of the game do not regain power through the workings of their established 

agencies. Now, juxtaposing the nationalisation plan of the new State to the ban on indigenous 

small-scale gold mining under colonial rule for instance, I conceptualise that the displacement 

of one institution must automatically lead to the disarmament of the old (ousted) institution’s 

agencies and support structures. I must revisit the case of the traditional chieftaincy institution 

and its control of the mining industry (see, Section 5.1) to make this argument clearer. 

The displacement of the chieftaincy institution by the European colonisers led to the banning 

of small-scale gold mining and the restructuring of the formulae for the distribution of mining 

proceeds. These new rules were detrimental to the interest of the traditional Chiefs. As 

discussed in the prior Chapter, these deliberate policies introduced by the ‘winners’ under the 

new political dispensation were to ensure that through the truncating of the flow of resources, 

the preceding institution would have minimal power and influence over the newly created 

institution. It can be argued that a similar position to the one taken by the colonial authority 

was explored by the Government of Ghana and of course, other African countries to nationalise 

foreign-owned mining enterprises. 

The argument that the mineral proceeds were needed by the Government of Ghana for the 

building of infrastructure to support economic growth was as good as the justification for the 

ban on small-scale mining for environmental protection. The justifications for the policies by 
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the two institutions under consideration illustrate how institutions strive to protect their stability 

and swerve the coming back of the institution(s) they replaced. This deviates from Mahoney 

and Thelen’s (2010) assertion that losers drive change because they want to benefit directly 

from the change. 

Here, I submit that change is not driven by the losing actors only and that winners too influence 

further change after their initial breakthrough. The continuous change ensures that the losing 

actor is prevented from penetrating through the ranks and that new barriers are built to prevent 

losing actors from influencing the change process to their favour. 

It is significant to point out that there might have been a genuine concern to use the mineral 

resources for the mobilisation of funds for infrastructure development by the new State. This 

was necessitated because during the colonial era, the foreign-owned mining enterprises 

retained a significant portion of the mineral proceeds in offshore accounts for the repatriation 

of expatriates’ salaries and possibly, dividend pay-out (see, Section 5.4.1). 

The unfavourable conditions that are inherent in institutions usually cause their deposition. 

Scholars Mahoney and Thelen (2010) argue that changes often come about because of the 

features built within an institution’s environment. Thus, endogenous characteristics built into 

institutions make them susceptible to change (ibid). In the prior era of colonial rule for instance, 

the inherent features that prompted the displacement of small-scale mining included the 

inability of the indigenes to meet the gold demands of the British market. The shortfall in 

supply was partly caused by the outmoded mining practices employed by the small-scale gold 

miners together with the bottlenecks introduced by their intermediaries (Chiefs), for example, 

whom to sell their output to. A similar position was taken by the Government of Ghana for the 
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introduction of the mining nationalisation policy – i.e. the local economy’s denial of the 

proceeds from the mines. 

6.1.1 Revenue Mobilisation for the Closing of Development Gap 

The Government of Ghana, at this era, needed to mobilise sufficient resources for socio-

economic development. As projected in the Africa Mining Vision, even today, the mining 

industry appears to be one of the reliable avenues to mobilise these resources for infrastructural 

development in Africa. After independence, the development gap between the few major towns 

and the many scattered small communities around Ghana was huge (Owusu, 2005; Adarkwa, 

2012). Major infrastructure like roads and rail network systems that would aid the movement 

of people and the facilitation of commerce were lacking (Jedwab, and Moradi, 2011). 

In the northern half of the country for instance, only few towns had schools and health posts 

(MacGaffey, 2006). Tsikata and Seini (2004) argue that colonial policy deliberately denied the 

northern part of Ghana, formal education because that region was used as a reliable and cheap 

source of labour for the mines in the southern part of the country. Bening (1971) for instance, 

records that formal education was first introduced to the northern region of Ghana by 

missionaries in 1907 and that the whole of the Northern Territory did not have a single 

secondary school until 1951 when the Tamale Secondary School was established (MacGaffey, 

2006). These poor spatial planning and inequalities among other things made the government 

to consider expanding the sources of finance to bridge the huge development gap in order to 

catch up with the rest of the world. 

In addition to the infrastructural deficit was poor human capital development and 

unemployment. In fact, the Ghana Statistical Service (GSS) (2013) reports in the 1960 
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population and housing census54 that unemployment rate was about 60 per cent of the 

population. Even though the agricultural industry (including farming, fishing and forestry) 

employed a significant number of the active population, the characteristic of their businesses 

was peasant in nature (ibid). These were trades that had been handed down from generations 

with little or no addition of modern technology. Incidentally, only few citizens had been 

recruited into the civil and public services (Rathbone, 2000). The GSS further indicates that 

nearly 82 percent of the workforce had not received formal education. These developmental 

challenges motivated the government to nationalise the mining industry to mobilise the internal 

resources to tackle the challenges. 

In furtherance to the above, the Ghanaian economy lacked industries during this era of massive 

nationalisation. This is because, the colonial economy was deliberately structured in such a 

way that Africa was used as a reliable base for the supply of raw materials for Europe’s 

industrial development (Barsky and De Long, 1991). Therefore, value addition to the minerals 

extracted was missing. An interviewee from a policy think tank describes the disjointed nature 

of the mining industry as found below: 

‘The mining industry in Ghana [was] an enclave, …not integrated into the other sectors 

of the economy.’55 

Most of the commodities obtained from Ghana were not processed to semi-finished or finished 

goods before their exports. As a result, the economy was dominated by informal activities. In 

Darkoh’s (1973) study of the industrial plan of Ghana, he notes that ‘...before attaining 

independence, countries like Ghana… with a manufacturing share of GDP of 7.4… proclaimed 

                                                 
54 The 1960 Census was the first Population and Housing Census after Ghana’s independence. 
55 Interview, Official from a Policy Think Tank, January 2018. 



224 

 

 

 

the need to realize increased productivity and higher levels of living for the masses…through 

industrialization’. 

In an effort to help attain this industrialisation agenda, the government first established many 

factories around the country and moved on to nationalise some foreign-owned enterprises 

(including the mines) to be able to feed the said factories with reliable raw materials. In the 

bauxite sector for instance, there was a government policy to build an integrated aluminium 

industry at the industrial hub of Tema, leading to the opening of the Volta Aluminium 

Company (Acheampong and Mensah, 2018; Miescher, 2014). As demonstrated in Figure 6.0, 

the change in the ownership policy of the mines altered the mechanism for mining – from the 

private (foreign) sector to State dominance. 

Figure 6.0 Framework for Explaining Institutional Change, State Dominance 

 

Source: Adapted from Mahoney and Thelen, 2010 

As asserted by Apter (2008), the citizenry of the new State had high hopes and expectations 

for accelerated development from their government. These expectations had been fuelled by 

Nkrumah and his pan-African compatriots during the era of the independence struggle. 

Scholars Murray (1967), Linzy (2015) and Allman (2008) claim that a common phrase that 
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was used by the political class during the struggle for independence was that the Ghanaian can 

manage the resources of the State better than the colonial authority. Meanwhile, the Ghanaian 

gold mining entrepreneur was not given the right to operate his or her activities under the newly 

formed government. 

6.1.2 Mining Nationalisation and Political Ideology: An Attempt to End Colonialism 

As depicted by the African Union (2009), the mineral resources were ‘seized’ by the State to 

protect public interest. The political science scholar, Apter (2008) shares the view that some of 

the fore leaders of independent African States (Nkrumah in particular) leaned toward the 

eastern political block and their political party structures were reorganised, making them 

parallel to what existed in Russia and China. The eastern economic philosophy encouraged the 

State’s control of natural resources. One of the interviewees made note of that assertion and 

states that Ghana’s first president, Nkrumah as well as other pioneering African leaders 

declared that: 

‘…Africans were competent enough to manage their own economies without the 

support of foreign institutions. Failure to … [turn loss-making mines] …into profitable 

ventures was going to be a great disappointment to the political activists. … 

[and]‘Freedom Fighters’ in other parts of [Africa].’56 

                                                 
56 Interview, Government Official, January 2018. 
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True, in Nkrumah’s (1963) famous speech delivered at the opening session of the Organisation 

of African Unity (OAU)57, he stressed on the optimism of the masses for African governments 

ability to render good stewardship. Part of that speech has been captured below: 

‘…our people supported us in our fight for independence because they believed that 

African governments could cure the ills of the past in a way which could never be 

accomplished under colonial rule’ 

Another portion of Nkrumah’s (1963) speech corroborates the narration by the above 

interviewee. Here, he illustrated how newly independent African nations could build their 

economies at the hindsight of the diffused colonial authority. That portion of Nkrumah’s speech 

is presented below: 

‘…to construct our society according to our aspirations, unhampered by crushing and 

humiliating non-colonists control and interference’ 

The fore leaders of Africa anticipated the ‘manipulative hand’ of the imperialists which was 

supported by their agencies in the mining industry. To mitigate this threat, these new African 

governments positioned themselves to take-over the control of the mining industry. 

Paraphrasing the words of the African Union (2009), the policy of nationalisation in Africa was 

intended to bring an end to colonial rule. To Nkrumah (1963), colonisation had taken another 

form called ‘neo-colonialism’. Therefore, the best way to end the colonial institution was to 

nationalise key private enterprises in Ghana. Under such circumstances, all the ‘carcasses’ of 

colonialism would be buried. Revisiting Nkrumah’s (1963) famous speech, the pressures 

                                                 
57 The OAU (now, the African Union) was formed in 1963 by independent African countries. Their main 

objectives were to support all other African nations to gain political independence that would ensure political and 

economic integration. Refer to, Okoth, 1987; Kufuor, 2005. 
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exerted on the new African nations by their former colonial rulers were stressed as presented 

below: 

‘…which [African country] will claim that its material resources and human energies 

are available for its own national aspirations? …we are already re-experiencing the 

instability and frustration which existed under colonial rule’ 

Nkrumah’s assertion above suggests that the effects of colonisation did not end immediately 

after that institution was displaced. Additionally, the natural resources exploited were yet to 

benefit the local economy after independence.  

6.1.3 Employment Creation and Job Security 

On the issue of economic development, the mines were purported to have engaged the services 

of many indigenous people (Addo, 1974). It must be reiterated that employment generated 

under the previously displaced small-scale mining sector was bigger than that of the large-scale 

sector. However, the impact of employment disruptions in the latter could not be under 

estimated, especially, because that sector had been legitimised for over half a century as at the 

time of Ghana’s independence. One senior public official interviewed recounts the impact of 

the mines on employment creation in the following words: 

‘…the sector employed many Ghanaians, [therefore] shut downs would create huge 

unemployment problems. So, the government had no options but to negotiate for take-

overs.’58 

                                                 
58 Interview, Government Official, December 2017. 
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Another interviewee agrees with the above assertion and further details some of the possible 

challenges that the economy might have faced had the mines not been nationalised. That claim 

is captured below: 

‘…the mines employed many Ghanaians, and in some communities, it was the only 

driver for economic activities. Their closures were going to cause social crises 

[associated to] …rise in unemployment.’59 

An analysis of the employment conditions in the mining communities verifies the assertion that 

the mines employed a significant number of the economically active people within the formal 

sector. For example, a year before Ghana’s independence, an official of the Tarkwa and Abosso 

Mines Limited presented a statistical report of the mining enclave. An excerpt of the report is 

presented below (Colonial Office, 1956): 

‘…Abosso, a town of 10,000 at the 1948 census. The mines…employs 3,000 – 4,000 

workers of whom all but 100 are Africans…I know of no alternative employment for the 

inhabitants of the town.’ 

The above communique gives a vivid picture of the impact of the mining enterprises on their 

host communities. In the case of the Abosso town, and according to the above report, between 

30 and 40 per cent of the populace was employed by the mines. Therefore, the collapse of such 

an enterprise could have crippled the local economy. It is a common feature within mining 

communities, especially, among developing countries where direct mine workers support huge 

number of dependants. Furthermore, over dependency on mines has been identified as a major 

                                                 
59 Interview, Government Official, January 2018. 
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characteristic of many resource-rich developing countries including Ghana (Mensah and 

Okyere, 2014; Jenkins and Obara, 2006). 

As found by Hilson and McQuilken (2014), in sub-Saharan Africa, the earnings of each mining 

worker support between four and twelve other people. In Ghana, Hilson and colleague estimate 

1,100,000 small-scale miners and that 4,400,000 people depend on their operations. 

Considering the potential unemployment threats posed by the closure of the mines as discussed 

above, I submit that the minimum dependant could have been fatter, considering the estimates 

from the above scholars. It could therefore be concluded that the consequences of the mines’ 

shut-down were predicted to be a catastrophe that the new government could not bear. 

6.1.4 The Mining Enterprises: Lifeline to Host Communities 

Apart from the employment opportunities provided by the mines, other economic activities 

within their host communities take their lifeline from the industry. For example, they support 

the provision of social services. There are many instances where mining enterprises have taken 

the role of the government in their host communities. Thus, they provide infrastructure and 

support economic livelihood activities (Lane and Rickson, 1997). Jenkins and Obara (2006) 

for example, summarise the contribution of mining enterprises to the development of their host 

communities under six classifications (see, Table 6.0 for summary). 
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Table 6.0 Mining Enterprises Support for Host Communities 

  
Source: Adapted from, Jenkins and Obara, 2006 

It could be contended that the mines’ sponsorship of social services is a longstanding industry 

practice. As demonstrated by the AGC in the construction of residential facilities for employees 

(see, Section 5.4.4), a similar occurrence is recorded by the mines at Tarkwa. In a letter from 

the Chairman of the West African Conservative Commonwealth Council to the Minister of 

State for Colonial Affairs, the former stressed on the enormous contributions of the mining 

enterprise at Tarkwa. Key social services provided for the host communities are captured below 

(Colonial Office, 1956): 

 ‘…[The mines] are responsible for the water supply, the hospital, and…the electricity.’  
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The Colonial Office (1956) gives additional evidence of a mining enterprise at the Abosso 

township that provided some social amenities for their employees and the surrounding mining 

communities in general. This is captured below: 

 ‘Nearly half of these employees are housed by the company free of rent. Welfare 

arrangement provided by the company…include social clubs…hospital…The medical 

Officer is assisted by a staff of 50 and there are nearly 150 employed on health and 

sanitation measures, including anti-malaria spraying.’ 

It is worth noting that prior to Ghana’s independence, the mining towns and their surrounding 

communities were provided with some basic social amenities that were either fully or partially 

funded by the mines. In view of the support provided for social cohesion, the closure of the 

mining enterprises including those in financial distress were not only to affect residents’ 

economic livelihoods but the availability of social services for health, education and recreation. 

I suggest that many contributions of the mining industry to the socio-economic development 

of the new State made it necessary for the government to take-over the financially distressed 

industry with the objective of turning them into profit-making ventures. Therefore, this policy 

of mining nationalisation, in addition to protecting the negative consequences of employee 

redundancies and retrenchments was to proactively manage the impact of their withdrawal on 

critical social services provided for the host communities. 

6.1.5 The Gradual Nationalisation Policy: Action to Rescue and Revamp Poor 

Performing Mines 

It is important to stress that the government was deliberate about the nationalisation policy. 

The private foreign mining enterprises that were nationalised right after independence were in 
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serious financial distress, hence, risked liquidation had the State not acquired them. One 

Traditional Ruler interviewed foresaw the repercussion of the withdrawal of those enterprises 

in the industry had the government not taken-up the ownership rights. This interviewee justifies 

the government’s nationalisation policy for the following reason: 

‘…the industry would have died. …[few] of the mines at the time were profitable. 

[some] had closed their operations because of the fall [in] gold price [and rising] 

…production costs…’60 

Prior to rolling of the gradual nationalisation policy by the Government of Ghana, the Colonial 

Office had put in place some interventions to save the poor performing mines from collapse. 

An official communiqué emanating from the Office of the Deputy Governor of the Gold Coast 

revealed that the government had voted some money to support mines under financial distress 

as found below: 

‘Government had agreed to pay to the Chamber [of Mines] £100,000 a year for two 

years, ostensibly to assist [the]…mines…this grant is by way of a subsidy to assist the 

marginal mines. The Chamber will be responsible for the distribution of the subsidy to 

those Companies which are in greater need for assistance.’ (Colonial Office, 1956). 

Similarly, an excerpt of a UK newspaper report (Colonial Office, 1956) gives a synopsis of the 

mining industry in the Gold Coast where names of the potential beneficiaries for the two-year 

government grant was outlined to tackle the wage bill problem: 

                                                 
60 Interview, Traditional Ruler, January 2018. 
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‘An unconditional grant of £200,000 by the Gold Coast Government…is to be spread 

over two years and affects [the following companies] Amalgamated Banket Areas, 

Bibiani (1927), Bremang Gold Dredging and Gold Coast Main Reef…the low-grade 

producers have been in special difficulties. The Government grant should cover the 

extra cost of the wage increases…It is expected to show that there is some justification 

for higher wages, but also to emphasise the great difficulties of the mining industry to 

meet additional wage claims without Government assistance.’  

In Hilson’s (2002) historical study of Ghana’s mining industry for example, he provides a 

proper account of the industry’s financial position prior to independence. An extract of this 

account is captured below: 

‘Of the 50 gold mining companies based in Ghana in the 1930s, only 11 were still in 

operation some 20 years later, and most of their mines had deteriorated… [they] 

reduced their operations… with the intention of eventually closing down. …the 

Government bought equity shares of those mines on the brink of closure…’ 

As a result of the difficulties that the mines faced, the Government of Ghana carefully planned 

a reform programme with the intention of reversing the industry’s misfortunes. Key among the 

policy initiatives is the transfer of ownership to the State, especially, the poor performing 

mines. Tsikata (1997) chronicles the events leading to the mines’ nationalisation. Exactly a 

year after independence, the Government of Ghana constituted a Commission to enquire into 

the workings of the mines (ibid). 

This Commission recommended series of actions to be taken by the government to change the 

growth pattern for the industry (see, Table 6.1). As a result, major policy initiatives and 
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legislations were introduced to revamp the poor performing industry. This includes the passage 

of the Minerals Act of 1962 where for the first time in the history of the mines in Ghana, all 

minerals were vested in the President of the Republic of Ghana, and to be managed in trust on 

behalf of the people of Ghana.
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Table 6.1 Summary of Findings: The 1958 Commission of Enquiry into Mining Industry Position 

  
Source: Data extracted from Boateng et al, 1961; Tsikata, 1997; Minerals Commission, 2014b
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In response to the Commission’s report (see, Table 6.1), the State Gold Mining Corporation 

(SGMC) was incorporated in 1961. The SGMC took control of eleven private mines between 

the date of its birth and 1966 (Tsikata, 1997; Hilson, 2002). Indeed, from 1957 to 1986, the 

Government of Ghana dominated the mining industry, living a little room for the private sector 

to operate (Akabzaa and Darimani, 2001). This is an indication that governments that came 

after Nkrumah pursued the nationalisation plan. An interviewee from a Policy Think Tank 

indicates how the mining nationalisation programme was sustained by the Government of 

Ghana: 

‘After the overthrow of Nkrumah’s government by the military, the successive 

governments continued with the [mining] nationalisation programme…’ 

In fact, the peak of the extractive industry’s nationalisation happened in 1972 when the Military 

Government passed the ‘Mining Operations Decree’ (NRCD 132) that required all mining 

enterprises to issue a minimum of 55 percent of their equity to the State (refer to Section 6.2.1 

for detailed discussion). In addition to the above, the mining enterprises were required by the 

NRCD 132 to relocate their head offices to Ghana (Addy, 1998). Subsequent to the mining 

nationalisation, Owusu (2008) recounts the introduction of the ‘Investment Policy Decree’ 

(NRCD 329) which enlarged the nationalisation of investments other than those in the mining 

industry. For example, the banking, insurance and timber industries were heavily nationalised 

(ibid). 

Why did the Nkrumah-led government take over only the poor performing mining enterprises 

and not the control of the entire industry? The object in this answer is in twofold. First, the non-

availability of local skilled labour to man the mines and second, the negotiation between 

Nkrumah and the colonial authority to protect British investment after independence. The first 
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answer to the above question has been captured below while the second answer is presented in 

the next section. 

One public servant interviewed asserts that the State had not developed adequate local expertise 

for the management of such a huge investment. Arguably, the unavailability of local skill was 

partly caused by the previous mining owners’ overdependence on foreign labour as presented 

in Section 5.4.4. The informant further recounts how the government resolved the challenge of 

unavailability of local skill in the following: 

‘The minority shareholders were contracted to manage the mines.’61 

The slow changes introduced by the Nkrumah government (demonstrated as Figure 6.1) is in 

agreement with Mahoney and Thelen’s (2010, p. 17) assertion that layering change ‘often takes 

place when institutional challengers lack the capacity to actually change the original rules… 

they instead work within the existing system by adding new rules on top of or alongside old 

ones’. Here, the Government of Ghana, though controlled significant political power and had 

high discretion in the enforcement of the rules, lacked the required technical capacity to manage 

the resources. It is worth mentioning that the managerial constraint on the part of the 

government led to the minority shareholders being engaged to manage the mines post the take-

over as ascribed by the above interviewee. 

Meanwhile, the private mining investors that controlled significant level of influence under the 

prior regime lost their discretionary power to temper with the interpretation of the rules and 

enforcement of same. Therefore, the new rules introduced by the Government of Ghana could 

                                                 
61 Interview, Government Official, December 2017. 
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not totally displace the former institution. Instead, the new rules changed the behavioural 

pattern of the old institution (Schickler, 2001). 

Figure 6.1 Political Context and the Type of Institutional Change, Layering 

 

Source: Adapted from Mahoney and Thelen 

 

The later nationalisation (from 1972) was completely different from the one introduced by the 

Nkrumah-led government. As discussed above, the first nationalisation policy targeted poor 

performing enterprises that were in the verge of collapse. Meanwhile, the ones that happened 

subsequent to the overthrow of the Nkrumah’s government targeted all mining enterprises, 

irrespective of their financial positions. The motivations for the second type of the 

government’s nationalisation policy is discussed in the next section. 

6.2 Political Power, Resource Control and Radical Take-Overs 

It can be argued that an institution’s absolute control over resources is a major source of 

political power. Thus, the control over resources determines one’s level of influence on policy 
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making. More importantly, they help to secure the stability of the institution they operate. 

Particularly, the control of mineral resource gives one the legitimacy to influence the 

establishment of new institutions in their own favour. Among sub-Saharan African countries 

and indeed, the developing world, the phenomenon of resource control guarantees the 

legitimisation of political power (see for example: Agnew, 2004; Ayee et al, 2011). The reason 

for this occurrence in developing countries is that they are characterised by weak institutions 

(Patnaik et al, 2018) and people that occupy leadership positions have less restricted power (Yi 

et al, 2019). 

The legitimisation of an institution’s political power through the control of natural resources, 

has been the main cause of conflict in many resource-rich countries in Africa. Spittaels and 

Hilgert (2009, p. 56) report that the prolonged civil war in the Democratic Republic of Congo 

was partly fuelled by the struggle for control over precious metals ‘to win more political or 

territorial power’. Likewise, the Nigerian Delta region and the Sierra-Leonean conflicts were 

driven by the control over oil and diamond resources, respectively (Ibekwe and Ewoh, 2012; 

Okumagba, 2012; Assadi, 2013; Voors et al, 2017; Frynas, 2000). 

Most critically, over the years, rebel groups and local militias from many parts of Africa have 

financed their terror operations with proceeds from natural resources (see for example: Palley, 

2003; Bannon and Collier, 2003; Bergenas and Knight, 2015). Having this in mind, it is 

paramount for any rational government to secure the mines and control the flow of their 

proceeds. A firm control of the resources, among other things, would enable ruling 

governments to achieve political stability. 

Indeed, after Ghana’s political independence in 1957, the influence of the colonial institution’s 

agents (the large-scale mining sector) over the mining industry was weakened. This is because 
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the source of their power (colonial authority) was diffused by the new State. Meanwhile, at this 

time, the once weakened chieftaincy institution had the chance to regain their power to control 

the extraction and trading of mineral resources one more time. This accomplishment might 

have undermined the authority of the new government (see, Section 6.1). To avert this 

repercussion, the Government of Ghana clearly defined the path to be embarked upon for the 

management of the mineral resources. The stands taken by the government facilitated their 

legitimacy over the management of the resources. What did the government do to change the 

structure of the mining industry? 

To legitimise their managerial authority over the mining resources, the Government of Ghana 

adopted the recommendations of the Commission for Concessions (see, Table 6.1). To be 

specific, policies concerning the government’s ability to take a controlling interest in privately-

owned mines as well as overseeing the issuance of mining concessions were adopted. These 

policy directives were reinforced by an Act of Parliament – The Minerals Act of 1962 (Act 

126). The forward to Act 126 is captured below: 

‘AN ACT to provide for the vesting of the ownership and control of minerals throughout 

Ghana in the President and on behalf of the Republic of Ghana in trust for the people 

of Ghana, to enable the President to issue prospecting, mining, dredging and water 

licences…’ 

Accordingly, Act 126 was deliberately enacted to fill the institutional void that had been created 

after the exit of the European colonisers. The main void here was the absence of colonial 

administration institutions that facilitated mining operations. Therefore, Act 126 was intended 

to remove all ambiguities that related to the ownership structure of the mines. Naturally, the 

traditional Chiefs would have expected to take back their role as intermediaries of the industry 
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after the prior winner of the game was uprooted. On the other hand, the new government might 

have expected to inherit the role played by the former administration, i.e.  the colonial authority. 

Therefore, to avoid this impending conflict, the roles of the Government of Ghana and the 

chieftaincy institution concerning mining extraction and trading needed to be clearly defined, 

hence, the passage of Act 126. 

The consequent of Act 126 was the curtailment of the chieftaincy institution’s role of issuing 

mining concessions and giving that power to the State. Furthermore, all the mineral resources 

within the jurisdiction were vested in the President of the Republic of Ghana.  Henceforth, the 

mineral resources were to be managed through a centralised institution (the State) and on behalf 

of the people. It is therefore worth mentioning that neither the Chiefs nor their competing 

foreign investors could determine the new rules for the industry after the transition of power 

from the colonial authority to the new State. 

It is significant to mention that the government policy that gave the controlling rights to the 

State was neither resisted by the chieftaincy institution nor the foreign mining investors. As 

demonstrated on Figure 6.2, the foreign investors lacked the capacity to resist the change 

because their main source of power, the colonial authority had been replaced with the 

Government of Ghana. On the side of the Chiefs, though their level of influence had been 

boosted after the change in the political context, this power was minimal to effect significant 

changes to their advantage. I therefore contribute to the institutional change theory by arguing 

that new social structures erupt when the core of institutions are changed. Thus, a change in 

the political context brings about new dynamics and influence the behavioural pattern of the 

actors. 
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Figure 6.2 Political Context and the Type of Institutional Change, Displacement 

 

Source: Adapted from Mahoney and Thelen, 2010 

 

Revisiting the plan of the government to legitimise their managerial authority over the mines, 

it is worth mentioning that Act 126 was carefully crafted to give power to the masses. Per the 

provisions of this Act, the benefits of the resources would accrue to the citizenry through a 

centralised public fund administered by the government for the support of national economic 

development. Thus, proceeds from the sale of the minerals would not end up with the few elite 

class and the chieftaincy bureaucrats. 
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Table 6.2 Ghanaian Political Regimes and their Respective Policies for the Mining 

Industry 

 

Source: Data from Asamoah, 2014; Hilson, 2002; Gyimah-Boadi, 1990; Tangri, 1991; 

Afrifa, 2006; Owusu, 2008; Tienhaara, 2006; Ayee et al, 2011; Chazan, 2019; Hutchful, 

1979 

Furthermore, the timing of Act 126 is critical for the success of the government intervention in 

the mining industry. It follows that this significant change happened at the period where the 

voice of the masses had been well organised to protest the removal of the colonial institution. 

For that matter, the Chiefs, even though had their level of influence increased (as compared to 
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their status under the colonial rule), did not have considerable power to veto the new institution 

introduced by the government of the new State. 

Nearly a decade after Nkrumah took over the leadership of the ‘new country’, his government 

was overthrown by a military junta. In fact, between 1966 and 1981, four coup d'états were 

recorded in Ghana which made the political environment unstable (see, Table 6.2). Again, as 

demonstrated on Table 6.2, the regimes that followed Nkrumah introduced various changes to 

the mining policy. First, the nationalisation policy introduced under these regimes was 

vigorous. 

As discussed above, the first government did not dismantle the foreign based mines after 

independence even though they had the political power to do so. However, the military rulers 

that succeeded Nkrumah moved from the policy of nationalising poor performing mines to all 

private investments in the industry. I describe this type of nationalisation as a ‘radical’ take-

over. 

In fact, the peak of the radical nationalisation was recorded in 1972, where a government white 

paper was issued to change the ownership structure of all mining enterprises (Minerals 

Commission, 2014b). Thus, these enterprises were ordered to relinquish not less than 55 per 

cent of their shares to the State and their headquarters relocated to Ghana (ibid). One informant, 

a public official at the national level stressed in an interview that in the radical nationalisation, 

the government took over both profitable and non-profitable mines. The reason accorded to the 

radical nationalisation has been extracted from that interview and presented below: 
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‘…the State wanted to have full control over the mineral resources out of national pride 

…[a popular phrase around this era] was taking over the commanding height of the 

economy’.62 

The above assertion by the senior public servant interviewed has been authenticated by the 

Minerals Commission (2014b). In their analysis of mining contribution to economic 

development of Ghana, the Minerals Commission outlines the promulgation of the 1972 

Mining Operations Decree 132 (NRCD 132) that allowed the government to directly participate 

in mining business. The following is an extract from the said document (ibid): 

‘In 1972, the government initiated a plan… described as ‘’taking over the commanding 

heights of the economy’’ to indigenise some strategic business enterprises including 

the mines.’ 

I argue that the above policy, drawn by the military government was influenced by the 

domineering character of the government’s leadership. Policy is sharpened by the leader’s 

ideology. More importantly, in a military dispensation, where the Constitution is suspended, 

and the freedom of the citizenry is limited, policies implemented could be radical. This is 

because, the domineering character of people in authority gives them uncontested power to 

effect changes with minimal or no opposition from the other players. 

6.2.1 The Radical Nationalisation: Change Processes and the Management of Opposition 

It is worth repeating that by 1972, the entire mining industry in Ghana was compulsorily 

acquired by the State with no regards to the strength of their balance sheets. It can be argued 

that Nkrumah’s inability to nationalise the entire industry might have been caused by the 

                                                 
62 Interview, Government Official, December 2017.  



246 

 

 

 

negotiation he had with the colonial administration before the transfer of power. This is 

contained in an exchange between senior colonial officers in London and Accra (Colonial 

Office, 1952) and captured as follows: 

‘Representative Ministers have expressed their opposition to such a course 

[nationalisation] and Nkrumah gave specific assurances of protection to foreign capital 

in the Assembly last August.’ 

I must point out that the assurance given by Nkrumah to protect British investment after 

independence was a major player for the piecemeal and gradual nationalisation policy under 

that regime. This assurance was part of the boardroom politics leading to the transition of 

power from the colonial administration to the indigenous political class. Therefore, I 

conceptualise that one critical process that leads to institutional changes is the negotiation for 

some flexible terms in favour of the loosing players of the game. 

Gainers under the old institution (in this context, the colonial authority) will relinquish their 

power, either in whole or part after they have been reliably assured of some amount of 

protection under the new institution. Until then, the institutional changes would have to be 

introduced gradually and spread over a period. Thus, significant changes are likely to occur 

only when the old institution is not in the capacity to resist the changes. 

I submit that similar arrangements (boardroom politicking) happened under the chieftaincy 

institution during the displacement of small-scale gold mining by the colonial authority. As 

demonstrated in an earlier discussion, the banning of small-scale gold mining did not take away 

the Chiefs’ rights to issue mining concessions even though the new concession arrangement 

was somehow strictly controlled and monitored by the now defacing colonial authority. 
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Arguably, failure to completely withdraw the Chiefs’ role in issuing the mining concession was 

to give them some ‘level of comfort’ to smoothly manage the change process. I must however 

stress that under the 1972 military dispensation, the boardroom politicking was not needful to 

allow the total displacement of the privately-owned mines. This is because, with time, the 

influence of the private investors had been watered-down by the preceding nationalisation 

policy introduced under the Nkrumah regime. 

Meanwhile, one prominent actor in the industry that could have rigorously contested the 

government’s policy of mass nationalisation was the Ghana Mineworkers Union (GMU). Prior 

to Ghana’s independence, the GMU had become a strong labour front and taken hostage of its 

employers and the colonial government. A long-term sit-down strike in demand for wage rise 

had been undertaken some few years into the independence. In a correspondence between an 

official of the Tarkwa and Abosso Mines and the Colonial Office (1956) for instance, the 

former reported on the effect of the industrial action and the financial strength of the 

aforementioned enterprise in the following: 

‘The state of the mine is still uncertain. …The economic position of the company seems 

to be precarious…No dividend has been paid since 1950/51…it seems probable that 

the mine would have to be closed before long, even if there were no further rise in 

labour costs’ 

In the study of the class struggle in the Ghana mining industry, Silver (1978, p. 68) describes 

the GMU in the following: 
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‘…mineworkers have become a major threat to the process of capital accumulation in 

the mining industry …their militancy has changed …threatening and disrupting 

…economic and even political calculations of ruling regimes.’ 

The GMU has for many years been one of the key member unions of the Ghana Trade Union 

Congress (TUC) (see for example, Kansake et al, 2019; Silver, 1978; Kraus, 2007 and 1979; 

Crisp, 2017 and 1979). Therefore, failure to win the support of this important actor (especially, 

in the introduction ok key mining reforms) could have brought a chaotic scene, not just for the 

mining industry but the entire working class of the country. 

From the foregoing, the government mitigated this potential risk by offering the GMU some 

fringe working conditions and pay rise. Hansen and Collins (1980) postulate that generally, the 

military government kept a healthy relationship with the labour unions and that most of the 

austerity measures initiated to close the national budget deficit under the previous government 

were restored. Key among these restored economic cuts include housing allowances for civil 

servants, military expenditure and students’ allowances (Owusu, 2008; Boafo-Arthur, 1999). 

Silver (1978) reports that the GMU used their properly and formidable structures to demand 

the establishment of a housing scheme, reduction of working hours as well as astronomical 

hikes in wages. For example, during the military era in the 1970s, mineworkers’ wage-lift went 

as high as 300 percent and that a premium wage on top of the national minimum wage was 

provided by the government (ibid). In addition to the above benefits, some mineworkers, 

especially, GMU leaders were appointed to positions of responsibility, especially, board of 

directors or managerial roles in the SGMC (see detailed discussion in Section 6.3.2). I conclude 

that the motive for the employees’ appointment to the board of the SGMC was to manage 
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opposition to the radical nationalisation and enhance labour relations between the employees 

and the managers of the industry.  

In the past, and as discussed earlier, the GMU had deployed their power to demand home better 

conditions of service for its members of which most of them resulted in industrial disturbances. 

In fact, poor labour relation is a threat to the success of every business, especially, those in the 

mining industry (Jordaan, 2016; Money, 2017). It is worth to note that in times of strikes, apart 

from the cost incurred on employees for no work done, other costs that may be overlooked 

include those spent on arbitration, idle plants and machinery, and the maintenance of 

underground activities to sustain the mines. 

Now, concluding on the reason for the government’s directive to the relocation of the 

nationalised mines’ headquarters to Ghana, one of the research participants, an official of the 

government at the national level made a revealing comment on some of the reasons for that 

directive.  

‘…[to make it] easier to transfer managerial and operational skills from the expatriates 

to the local people. Again, with close supervision, the government ensured that the 

activities of the mines were in line with the national policy.’63 

The military leaders’ move for compulsory acquisition of the mines could be linked to their 

quest for ‘radical development’ devoid of foreign influence. However, Hansen and Collins 

(1980) are of a different opinion. They argue that the military governments were tainted with 

massive corruption and dishonesty. I submit that the compulsorily acquisition of majority 

shares in the industry’s operations, followed by a policy to relocate their head offices to Ghana 

                                                 
63 Interview, Government Official, January 2018. 
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was not only to conceal free flow of information but also, a means of managing opposition 

from external actors.  

As mentioned earlier, neither the civilian governments nor the military juntas (that came after 

colonial administration) legalised the operation of small-scale gold mining for the indigenes. 

Instead, the new mechanism introduced for the exploitation of gold was the SGMC. The section 

that follows attempts to addresses why the State chose this drive to manage the mineral 

resources and the challenges the SGMC faced, necessitating the regeneration of privatisation. 

6.3 The Formation of the State Gold Mining Corporation 

The first major step toward the implementation of the nationalisation policy for the mining 

industry in Ghana was the incorporation of the SGMC. SGMC’s establishment was critical not 

only for Ghana but the rest of the African continent. For the fact that Ghana was the first sub-

Saharan African country to gain political independence, this nationalisation policy was the first 

of its kind in that part of the continent and that its success would be replicated by other soon-

to-be independent States in the region. As argued by Chazan (2019), Ghana has in the past, and 

continues today to serve as a microcosm of politics and problem of political analysis in Africa. 

The SGMC was incorporated in March 1961 to manage mining resources of the newly 

nationalised enterprises (Minerals Commission, 2014a). The mining enterprises incorporated 

under the SGMC in 1961 were Bibiani, Tarkwa, Prestea, and the Gold Coast Main Reef mines 

(ibid). The SGMC’s initial object was to take control of the poor performing private mining 

enterprises operated by British investors and turn them into profitable ventures. The Minerals 

Commission furthermore recounts that in 1965, an Act of Parliament (Act 232) was passed 

with a supporting Legislative Instrument (LI 400) to re-incorporate the SGMC. Furthermore, 
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this same institution was used to manage the mining enterprises when they were fully 

nationalised by the military government in 1972. 

6.3.1 Governance of the State Gold Mining Corporation and Local Content Development 

It is worth mentioning that during the era of President Nkrumah, the non-Ghanaian minority 

shareholders of the nationalised mines were contracted to manage the resources on behalf of 

the shareholders – the Government of Ghana with controlling interest and the minority foreign 

investors. This assertion was made by an interviewee from a public-sector institution at the 

national level in the following: 

‘The government’s intention was not to kick them [foreign investors] out, rather, retain 

them for their expertise and capital. The minority shareholders were contracted to 

manage the mines.’64 

According to Tsikata (1997), the government succeeded in bringing a few foreign investments 

into the mining industry after the early nationalisation in 1961. However, as a result of the 1972 

radical nationalisation policy (that changed the ownership arrangement to 55 and 45 per cent 

for the State and the private sector, respectively), these foreign investing partners remained 

minority shareholders. As a matter of fact, after the radical nationalisation, the military 

government continued with the drive of bringing on board new foreign investments to boost 

the capital base of the mining industry (ibid). Tsikata (1997) further identifies one of those 

partnerships presented below: 

                                                 
64 Interview, Government Official, December 2017. 
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‘…the Government entered into a joint venture agreement with British Alcan Chemical 

Ltd in 1974. As a result of that, the Ghana Bauxite Company was established with the 

Government owning 55% shares and British Alcan 45%’ 

The over-dependence on the minority shareholders for the management contract after the 

implementation of the nationalisation policy was necessitated by the lack of knowledge transfer 

from the former owners of the mines to the indigenous population during the colonial era. 

During the colonial regime, key management positions in the industry were filled by non-

Africans. Therefore, I argue that lack of proper knowledge transfer and management succession 

policies (especially, from foreign experts to the local employees) for the indigenes made it 

impossible for the training of adequate local skills to manage the mines at the time of their 

nationalisation. 

In another stance, failure to institute these plans was a deliberate ploy to make it difficult for 

the indigenes to easily do away with the foreign investors. Thus, failure to place local 

employees in roles of higher responsibility was a means by which foreign investments would 

be secured and protected from displacement. In a recent study of Chinese businesses and 

knowledge transfer in sub-Saharan Africa for instance, Ado, Su and Wanjiru (2017) postulate 

that formal knowledge transfer systems are lacking in China-Africa joint ventures. I submit 

that this is a deliberate ploy to avoid competition between foreign investors and their 

counterparts from the host countries. Thus, the non-availability of local people to competently 

perform the role of the expatriates makes it difficult to continue an investment without the 

involvement of the foreign investor. 

Strikingly, today, most of the key offices in the mining industry are occupied by Ghanaians. 

This significant change is because of a deliberate policy to introduce a local content in the 
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mines’ value chain. An interviewee from Policy Think Tank points out how a local content 

regulation has been used to influence human resource management strategy in the mines, 

hence, the achievement of full participation of indigenous people in the industry. This 

interviewee claims that foreign investors must agree with the Minerals Commission on an: 

‘…expatriate staff… succession plan …[in order to secure] immigration quota for work 

permit... This compels the companies to employ locally.’65 

The assertions made by the above interviewee are corroborated by the Minerals and Mining 

(General) Regulations (LI 2173)66 (Government of Ghana, 2012). For example, Regulation 

One, Sections Two (2e) and Six (6) of LI 2173 stipulate the qualifications for the recruitment 

of expatriates into the mines. These Regulations require a mining enterprise to submit: 

‘a statement indicating how the applicant intends to train Ghanaians to replace the 

expatriates within a specified time frame… The [Minerals] Commission shall not 

approve an immigration quota or an application to recruit an expatriate unless the 

[Minerals] Commission is satisfied that no Ghanaian has the requisite qualification and 

experience to occupy the position for which the expatriate is to be recruited’ 

Today, because of the local content policy, we are made to understand that local supply of 

skilled labour is adequate for the industry. The Ghana Chamber of Mines (2019) in its annual 

performance review of the industry indicates that over 98 percent of direct employment 

provided by its member enterprises are for Ghanaian nationals. I must say that the upgrading 

                                                 
65 Interview, Official of a Policy Think Tank, January 2018. 
66 LI 2173 is the Government of Ghana’s local content policy document for the mining industry. This policy 

addresses the subjects of the recruitment and training of Ghanaian employees; expatriates recruitment; sourcing 

of mining inputs locally; knowledge transfer and local management and equity participation. A separate local 

content policy (LI 2204) is dedicated to the Oil and Gas sectors of the extractive industry. 
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of the Tarkwa School of Mines67 to an autonomous university has supported immensely, the 

training of the required human capital for the mining industry. In the 2018/2019 academic year 

for example, the university’s student enrolment stood at a little over 2,400 (UMaT, 2019a). 

Meanwhile, the mining industry’s procurement of local input is yet to record significant 

changes as compared to indigenous employment. Nevertheless, the Ghana Chamber of Mines 

(2016b) reports that there has been consistent growth in this outlook over the years. In their 

recent publication on expenditure, the following was reported: 

‘Total expenditure on local purchases …increased from USD 1.49 billion in 2015 to 

USD 1.69 billion in 2016, representing a growth rate of about 13%. …the share of local 

spending relative to mineral revenue in 2016 was 52%.’ 

Governments of many resource-rich sub-Saharan African countries (including, Angola, 

Nigeria and Tanzania) intend to use their local content policies to address the incessant 

unemployment growth among the youths (see, Bloch and Owusu 2012; Ovadia, 2014; Grice, 

2018; Lange and Kinyondo, 2016; The International Institute for Sustainable Development, 

2012). Apart from employment creation, local participation is a means by which the knowledge 

and skills acquired by the indigenes working with the multinational mining enterprises impact 

the performance of the informal mining sector (Ghebrihiwet, 2019). For example, one 

government sector official interviewed alludes to the fact that some of the well managed small-

                                                 
67 The Tarkwa School of Mines, now, the George Grant University of Mines and Technology was established by 

the Government of the Gold Coast in 1952 as a Technical Institute. It was upgraded in 1961 (the first year of the 

implementation of the nationalisation policy) to train technicians and middle level managers for the mining 

industry (see, UMaT, 2017 and 2019b). 
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scale mining enterprises in Ghana are owned by former employees from the large-scale sector. 

An extract of that interview is presented below: 

‘A team of some top management of certain mining companies joined hands [in 

establishing mines] and are doing very well, though they have not reached the large-

scale segment yet.’68 

One of the small-scale mining respondents confirmed as having worked with a mining 

multinational enterprise in the past. His claim (reported below) agrees with the assertion made 

by the above interviewee. This is an indication that experience accumulated by former 

mineworkers empower them with the necessary skills to manage small enterprises they may 

establish in the future. 

‘I was among the first batch of community people to be recruited… [by the 

multinational mining enterprise]. I worked with them for about 9 years and now, 

managing my own small mine.’69 

It is worth pointing out that the local content arrangements were started by the military 

government that introduced the radical nationalisation in 1972. However, no comprehensive 

local content policy document was put in place until 2012 (Amoako-Tuffour, Aubynn and Atta-

Quayson, 2015). This policy direction is what has been described by Rood (1976) as 

Africanisation rather than nationalisation.  To Rood, Africanisation is more appropriate for this 

change because the government sought to transfer jobs to Africans instead of ownership. Again, 

Fanon (cited in Mbembe, 2016) critiques this form of nationalisation by concluding that ‘when 

                                                 
68 Interview, Government Official, December 2017. 
69 Interview, Small-Scale Miner, August 2018. 



256 

 

 

 

the wrong social class is in charge, there is a shortcut’ to nationalisation – the not properly 

thought through policy.  

I must point out that there is a clear dichotomy between the two local content policies for the 

mining industry. In the prior local content arrangement (introduced by the military in 1972) for 

instance, the government only engaged the services of Ghanaians to manage the SGMC in lieu 

of the minority shareholders backed by the Nkrumah administration. In the present local 

content policy however, the usage of local input and knowledge transfer arrangement have 

been catered for, in addition to the employment arrangements for the indigenous people. 

6.3.1.1 Foreign and Local Management Transition: Wrong Timing? 

It is needful to ponder on the suitability of timing for the replacement of the expatriate team 

with the locals. Thus, was the engagement of the local hands from 1972 onto the SGMC’s 

management timely? To help answer this question, I argue that the military government’s 

assignation of the local skill in the management of the mines was a key contributory factor for 

the failure of the SGMC. The implication is that the local management was not fully prepared 

for taking up leadership roles in an industry like the mines that requires high technical 

knowledge and extensive experience. An interviewee from the public service claims that the 

State had not built adequate local capacity before taking over that critical investment. Below is 

an excerpt from that interview: 

‘Nationalisation generated some amount of controversy… It was clear that the State 

was not ready to manage those resources but out of national pride, the government of 

the day took over those mines.’70 

                                                 
70 Interview, Government Official, December 2017. 
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True, nationalisation in sub-Saharan Africa, in the past and even in recent times has always 

been accompanied with controversies. For example, the compulsory acquisition of Indian 

businesses and in extreme situations their expulsion affected the Ugandan economy 

significantly (Himbara and Sultan, 1995; Hundle, 2018). Similarly, the cessation of white farms 

in Zimbabwe and their relocation to indigenous people contributed to the ‘near collapse’ of that 

countries’ economy in the 2000s (Thomas, 2003; Sachikonye, 2005; Maroleng, 2004). 

A careful analysis of LI 2173 shows that even though the intent of the local content policy is 

partly to secure indigenous employment, there is not a blanket provision to ban expatriates. 

Thus, LI 2173 gives enough allowance for the engagement of expatriates with specialised 

skills, where necessary. This provision therefore ensures that the mines are not stagnated in 

development where genuinely, those expatriate skills would help improve efficiency and 

profitability. Meanwhile, the investors are not allowed to keep the so-called experts in 

perpetuity. 

Instead, they are required to demonstrate to the regulator how local skill would be developed 

to replace the expatriate workers (see, LI 2173 Regulation). This kind of arrangement ensures 

that the right expertise is made available for successful operation of the mines. This 

arrangement of gradually phasing out expatriates was lacking in the military government’s 

nationalisation policy for the mines. Tsamenyi, Hopper and Uddin’s (2017) study of 

accounting controls in African gold mines for instance found that for the first time in the history 

of the AGC, some of the expatriate management members were replaced with local employees 

after that enterprise’s take over by the State. 

Again, returning to the question of the timeliness for the engagement of the local managers, a 

respondent from a Non-Governmental Organisation claimed that the government engaged a 
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good number of the indigenous people in managerial roles and that these appointees worked 

side-by-side the foreign minority investors that were contracted to manage the mines after their 

nationalisation in 1961. An aspect of this claim is presented below: 

‘When the State took over the mines, some local employees were appointed to 

managerial responsibilities. Other talents were identified for training so, they could 

take over from the expatriates going forward.’71 

Afrifa’s (2006, p. 138) study of the history of the AGC agrees with the above assertion. The 

study found that some indigenous people were co-opted onto the board of the Ashanti Gold 

Fields Corporation after that enterprise’s nationalisation. An excerpt of that finding is presented 

below: 

‘…government's chief concerns [included] the management arrangement for the new 

company… Technical Management Services Agreement was signed …whereby 

[minority investor] managed the mines… the inclusion of labour representatives on the 

board of directors, [to] stop the occurrence of protracted and violent strikes. 

In addition, some half a decade of on-the-job training for the newly appointed local managers 

might have been enough to acquire a reasonable amount of skills for the next phase of the 

transition. 

6.3.1.2 Political ‘Witch-Hunt’ and the Disruptions to the Governance Structure of the 

State Gold Mining Corporation 

                                                 
71 Interview, Non-Governmental Organisation Official, January 2018. 
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I must point out that the disruption in the political environment, especially, the 1966 coup d’état 

that removed Nkrumah from office as well as the subsequent military take-overs, had immense 

impact on the constitution of the top-level local management members of the mines. Often, the 

political actors from the deposed government are accused of corruption and they are often 

prosecuted and jailed after the overthrow of their government. Some scholars disagree with 

this assertion (see for example, Nye, 1967; Bayley, 1966). In the words of Nye (1967) for 

instance, such accusations are ‘post-coup rationalizations… [and] only a secondary cause in 

most cases’. Owusu-Ansah (2014, p. 7) however, gives a vivid picture of investigations 

conducted into the public life of government appointees after Nkrumah was overthrown and 

this is presented below:  

‘The NLC72 placed local government in the hands of management committee which 

began a purge of CPP sympathizers… Jiagee Commission was established to 

investigate the assets of former members and officials of the CPP’73  

In many resource rich developing economies where institutions are weak (Patnaik et al, 2018), 

coupled with the over politicisation of the public and civil services, a change of government 

can significantly affect some key public office holders negatively. It can be argued that such 

disruptions are likely to be worse under military regimes where Constitutions are suspended, 

and human rights of victims violated (Ameh, 2006). Thus, the overthrow of a constitutional 

government can rigorously disrupt the governance structure of SOEs, especially, the 

constitution of their management. 

                                                 
72  The National Liberation Council (NLC) overthrew Nkrumah’s government in 1966. The group was led by the 

Army General J. A. Ankrah until 1969 when it handed over power to a civilian government led by K. A. Busia. 
73 The Convention Peoples Party (CPP) is Nkrumah’s political party that sponsored him for its first general 

elections in 1951. The CPP won election to form the first post-independent government. 
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In fact, often, people that hold key positions in SOEs are perceived to pay allegiance to the 

ruling government (ibid). Therefore, where there is a change in government, people who are 

affiliated to the new government are put in strategic positions, including the SOEs 

management. This is a common phenomenon in Ghana, even after nearly three decades of a 

return to a democratic rule (see for example, Ayee, 2013). Sometimes, the replacing officers 

may not have the requisite qualification and expertise to manage the resources that are put 

under their care. Therefore, we could argue that the over-politicisation of SOEs is a 

contributory factor to their poor performance. 

Moreover, such unplanned changes in management disrupts policy implementation and 

continuity. The main qualification for the appointment of these political characters is their ‘total 

commitment to the ruling political party’ rather than competence. Therefore, for job security 

purposes, the replacing officers may lack the political will to challenge their ‘paymasters’ on 

decisions that may negatively affect their outfits. The implication is that high political 

patronage is associated with ethical blindness, hence, a contributory factor for the 

underperformance of government business. Furthermore, these were the experiences of the 

SGMC after the change of successive governments as claimed by a respondent from a Policy 

Think Tank: 

‘The industry in Ghana nearly collapsed under the government. …during the military 

rule and times afterwards, unqualified people were appointed to work in the mines 

because they knew influential people...’74 

                                                 
74 Interview, Official of a Policy Think Tank, January 2018. 
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In the study of the effects of political disruptions on senior officials in Ghana and Nigeria for 

instance, Harris (1968) concludes that a political transition from a democracy to military 

regime either expands or restricts the functions of senior bureaucrats. Harris (1968) notes that 

major disruptions were recorded in the governance structure of the public service when 

Nkrumah’s government was overthrown by the military. He further postulates that these 

disruptions came about because Nkrumah had built a political machine that netted an unofficial 

political structure into the official institutions of State (ibid). 

Thus, most of the key senior bureaucrats served the interest of the political head instead of the 

State and that those that opposed the ruling political class were annexed from their offices 

(Tsamenyi, Hopper and Uddin, 2017). Therefore, to the political opponent, the displacement 

of Nkrumah’s government was a justification for the new government to remove the so-called 

tainted senior bureaucrats. I must point out that the replacement goes through a cycle: one 

government replacing tainted bureaucrats with the other. Hence, the repetition of the old 

mistakes. 

Some of the well-trained personnel in the public service including those of the mines, were 

dispelled from their offices by the military government (see for example, Owusu-Ansah, 2014; 

Azarya, 1987). In Ghana, often, the removal of politically exposed persons from office leads 

to the confiscation of private assets and immediate eviction from their official residents (Ofori-

Mensah, 2011). In extreme cases the officers in question are detained by the security agencies 

(ibid). This action, among others, makes it difficult for smooth transition of power from one 

administration to the other. 

In the case of Nkrumah’s officials, and of course, those from subsequent governments, the 

‘crime’ committed by these individuals was their association with the deposed leader (Chazan, 



262 

 

 

 

2019). Besides, the bureaucrats were tagged as the system that orchestrated the corrupt 

allegations that led to the deposing of the governments (ibid). But how true is it that the public 

service was dominated with political activists? Silver’s (1978) work on class struggle in 

Ghana’s mining industry would help answer this question. The author identifies instances 

where political structures were indirectly built into the management of the industry. In one 

instance, Silver (1978, p. 69) recounts the action of a senior official of the SGMC: 

‘…in 1963, Foevie75 was named Chairman and Managing Director of the GSMC76. He 

brought in CPP 77'cadres', installed them as Chairmen of newly-formed 'Grievance and 

Disciplinary Committees' at each of the State Mines, and issued instructions that 

workers' grievances should be routed through these new committees.’ 

Based on the above narratives, I argue that in a context where public institutions are polarised 

with partisan politics, the senior bureaucratic structure is perceived to be infiltrated with 

political communicators and agents of that dispensation. Thus, the senior bureaucrats may be 

seen by the opponents of the ruling government as an extension to the government’s political 

institution. Therefore, the fall of that political system affects the top-level management of the 

public institution which these bureaucrats manage. 

6.3.2 Lack of Re-Capitalisation – A Threat to the Existence of the State Gold Mining 

Corporation 

                                                 
75 Foevie was a leading member of the GMU until he was appointed to the head the SGMC by the government. 
76 Ghana State Mining Corporation (GSMC) was reincorporated in 1964 as the State Gold Mining Corporation 

(SGMC). The two names have been used interchangeably in the mining literature, See for example, Hilson and 

Hilson (2017).  
77 The Convention People’s Party (CPP) was Nkrumah’s political party that led Ghana into independence. 
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Mining is a capital-intensive project. Ghana’s current strides in gold production for instance 

has been partly influenced by the huge capital and technological investments in the last three 

decades. In fact, Aryee (2012) found that over USD 11.5 billion worth of investments have 

been attracted by the mining industry after the SAP’s implementation. So, continuous 

investments in the mines ensure efficiency in production. Routine maintenance and timely 

replacement of expensive plants and machinery are critical for a mine’s continued existence. 

Apart from the huge initial capital required for a mine’s successful operations, additional 

funding is necessary for finding new resources for future operations. Thus, the mines’ 

sustainability, significantly depends on fresh investment into finding new mineralised lands. 

This is necessary because mineral resources are not renewable. Therefore, when the current 

resources are depleted, minerals could be exploited from the newly found fields. In the case of 

the Government of Ghana, as a majority shareholder, such a replacement or reinvestment plan 

was missing because of inadequate capital injection. These disclosures were made by a senior 

public servant in an interview when posed with the question of the industry’s capital strength, 

after the nationalisation policy. Part of the interview has been captured below: 

‘…the government after taking over the mines failed to invest in finding new resources 

and maintaining facilities. This required huge sums of money and the State was not 

able to make these investments’.78 

The lack of adequate investment affected the mine’s productivity in the long-run. In fact, 

production levels after the SGMC’s incorporation plummeted over a long period of time (see, 

Figure 6.3). In the analysis of the mining industry’s contribution to the economic development 

                                                 
78 Interview, Government Official, December 2017. 
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of Ghana, the Minerals Commission (2014a, p. 10) corroborates the assertions by the above 

interviewee. The Commission notes that the Government of Ghana failed to inject reasonable 

capital in the nationalised industry, hence, the poor performance of the SGMC. An excerpt of 

that document is presented below: 

‘…the mining industry stagnated and up to the early 1980s, there were no significant 

new investments… Outputs in almost all the mines were depressed and declined…’ 

In fact, except for the diamond sector that recorded significant growth because of small-scale 

actors’ contribution, all the other sectors of the mining industry recorded negative growth in 

their output (Minerals Commission, 2014a). It is worth mentioning that between 1960 and 

1983, the interface between the industry’s nationalisation and the implementation of the ERP, 

gold production had reached a record low of 285,291 ounces (refer to Figure 6.3). In the 

preceding two decades to 1983 for instance, gold output represented less than a third of the 

1963’s total production (ibid). The dwindling gold production over a long period of time had a 

negative impact on SGMC’s financial health and consequently, government revenue (GHEITI, 

2014; Songsore, Yankson and Tsikata, 1994). 

For a long period of time, mining proceeds have been a major source of government revenue 

in Ghana (see, Bank of Ghana, 2016; Appiah-Adu and Bawumia, 2016; Aryee, 2001). 

Therefore, a continuous fall in gold production and for that matter, reduction in export revenue 

strains government’s spending (Hilson, 2004 and 2005; Konadu-Agyemang, 2000). The 

consequences of government’s inability to mobilise adequate revenue strains economic 

expansion. In Ghana, like many other developing economies, where the government is a major 

spender, a reduction in their purchasing power may trickle down many sectors of the economy. 
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Figure 6.3 Ghana – Major Minerals Output, 1960 – 1983 

 

 

Source: Data Extracted from Minerals Commission, 2014b 

 

Arguably, the poor operational and financial records of the SGMC had significant 

consequences on business performance and directly affected the citizens on the lower-end of 

the economic echelons. This is because, all the major economic indicators of the country were 

thrown overboard. For example, the local currency, Cedi, was significantly devalued against 

all major trading currencies (Laryea and Senadza, 2017), and inflation had galloped to as high 

as 123 percent by 1983, reducing government’s spending capacity (Sowa and Acquaye, 1999).  

Aryeetey and Fenny’s (2017, p. 45) analysis of the Ghanaian economy also depict that 

‘between 1970 and 1983, import volumes fell by 33 percent whiles export earnings in real 

terms was half the domestic savings and investments falling from 12 percent of GDP to 

effectively zero.’ Moreover, cocoa production had reduced from about 400,000 metric tonnes 

to 225,000, affecting government revenue significantly (Konings, 2002). The poor indicators 
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above show that the government was cash-strapped, hence, inability to recapitalise the mining 

SOE. It is important to stress again that the small-scale gold mining sector was continuously 

marginalised even at the time the State was not in the capacity to recapitalise the SGMC. 

To sum up on the causes of the fall of the SGMC, I must point out that the incessant political 

interference in the management of the industry together with non-capitalisation of the SOE 

played significant roles. Consequently, the industry’s performance affected the national 

economy negatively. The worsening economic indicators necessitated the restructuring of the 

economy. 

6.3.3 Corruption and Political Interference in the Management of the State Gold Mining 

Corporation 

The SGMC suffered from corruption and incessant political interference in its operational 

management. These were major determining factors for the failure of this important institution 

of State. Generally, the Ghanaian economy was in chaos at the period SGMC abysmal 

performance. As in the strong words of one economic scholar, ‘Ghana became the supreme 

example in Sub-Sahara Africa of economic mismanagement’ (Donkor, 2019, p. 77). I must 

point out that corruption was not just happening at the national stage and the top-management 

level of SGMC. Instead, thievery, absenteeism and lazy attitude towards work were widespread 

among mineworkers. For example, a newspaper report (cited in Silver, 1978, p. 80) indicates 

the following conditions in the mines: 

‘…theft of gold from both underground and the mill is rampant. A recent newspaper 

account admitted that management has lost control of the problem of theft at Prestea, 
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while a senior manager at AGC estimates that 25% of potential gold output there is 

being lost to theft.’ 

It would equally be misleading at this stage to perceive that corruption in the mines and for that 

matter, the SGMC, was just at the level of the ordinary mineworker. In my view, for the mere 

fact that thievery reached uncontrollable levels denotes that some big hands were behind the 

actions of the floor workers. Indeed, some top officials benefited from this mismanagement – 

weak control. As discussed in Section 6.2, one of the motivations for the radical nationalisation 

was for the military government to conceal the flow of information to the international 

community – purposely for covering up corruption cases. This was articulated in an interview 

with an official of a Policy Think Tank: 

‘…lack of transparency and accountability of the duty bearers in the industry …[led to 

the] near collapse [of the SGMC]’79 

Lack of transparency in the Ghana mining SOE was bred by the questionable process of 

recruiting personnel, especially, those that occupied key management positions. Even though 

subject to debate, tying one’s pre-qualification requirements for an appointment into a public 

office to their political affiliation instigates nepotism and that those workers do not feel 

accountable to the State, rather, their political masters. In such situations, corruption cases are 

hidden from the eye of the public and go unpunished because of the vested interest of the higher 

authority. 

I submit that the reason why alleged corrupt crimes were not prosecuted, hence, unpunished is 

that the perpetrator were key members of the disciplining authority’s political grouping. Thus, 

                                                 
79 Interview, Official of a Policy Think Tank, January 2018. 
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there appear to be no separation of power between the offender and the appointing authority, 

hence, lack of independence. One interviewee from the public service alludes to the fact that 

this kind of complex relationship was a fertile ground for corruption and that political 

interference in the day-to-day management of the mines, especially, matters relating to cash 

management were unchecked. An extract of that claim is captured below: 

‘The government always withdrew funds from the mines’ account instead of… 

dividends …[The mines] were regarded as the cash cow for the State. Anytime 

government needed money they just instructed the Managing Director to draw from the 

enterprise’s account.’80 

Another respondent from a large-scale mining enterprise made a disclosure that agrees with the 

assertion made by the above interviewee from the public service. This is also presented below: 

‘…[management] not independent to take decisions that would grow the investments. 

…decisions like recruitment of personnel and procurement had political connotations. 

Governments …used monies from the mines to finance their budgets without recourse 

to critical investment.’81 

The government’s ability to meddle in the operations of the mines was possible because of 

their direct involvement in the recruitment of key personnel into the SGMC as discussed above 

(see, Section 6.3.1.1). Meanwhile, this poor management practice of interminable political 

interference in the mines’ management was not uncommon to that industry only. In fact, the 

                                                 
80 Interview, Government Official, December 2017. 
81 Interview, Official of a Large-Scale Mining Enterprise, January 2018. 
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other SOEs and the national economy were equally affected (see, Hutchful, 1979; Werlin, 

1973). 

In my view, the improper management practices would not have gone undetected if the 

minority shareholders continued to manage the investment or better still if independent 

personnel were put in charge of the mines. Thus, there would have been some checks and 

balances by both the majority and minority shareholders. This was needful, considering that 

adequate competent local expertise had not been built at the time of the mines’ seizure. 

Meanwhile, in the long-term, the mismanagement of the SGMC among others affected 

government revenue negatively. As a result of that it became difficult for the State to replace 

and maintain depleting equipment. 

Considering Rosenstein-Rodan’s (1943) theory of coordination failure on the performance of 

the SGMC, I submit that the military government’s intervention in the ownership of the gold 

mines failed to achieve the desired objective for ‘taking over the commanding height of the 

economy’ for the benefit of the national economy. Rosenstein-Rodan argues that at the initial 

stages of firms, there is a spillover of profits to the other sectors of the economy. Similarly, 

other industries within the economy provide returns that the entire economy benefit from (ibid). 

However, no one firm may be profitable, industrialising on their own. Therefore, a coordination 

failure at the SGMC was possible because the government did not complement changes in the 

ownership policy to the personnel to manage the resources. 

Another strand of this theory postulates that a major ‘obstacle to achieving better state of affairs 

is not technological opportunities (or even knowledge of those opportunities), or resources or 

preference, but only of coordination’ (Hoff, 2000, p. 146). Thus, for the policy to change the 

ownership structure of the mines to have reached equilibrium, that policy should have been 
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accompanied with deliberate government interventions that ensure that all the other sectors of 

the economy worked together simultaneously. 

6.4 The Ban of Small-Scale Mining: Prolongation of a Colonial Policy in 

Independent Ghana 

As discussed in Chapter four, small-scale gold mining, a sector that was dominated by the 

indigenes was ousted by a colonial policy in 1932. Strikingly, after Ghana’s political 

independence in 1957, this policy was not immediately discarded by the Government of Ghana. 

In fact, it took the government some three decades to legitimise small-scale gold mining. In 

1989, as part of the government’s ERP enrolled under the auspices of the Bretton Wood 

Institutions, small-scale gold mining was reinstated. It is worth pointing out that the Small-

Scale Gold Mining Law of 1989 (PNDCL 218) that legitimised the activity of this sector 

reserved its operations to only Ghanaian citizens. 

Why did the local people not protest for the re-instatement of small-scale mining after 

independence? The answer to this question can be linked to Mahoney and Thelen’s (2010) 

description of change agents’ strategies for institutional change. True, losers of an institution 

often drive change to their advantage. However, in some contexts, these losers may have 

multiple interests, hence, making them winners at one area and losers on the other (ibid). 

Conceptualising the post-independence inactiveness of the small-scale actors and for that 

matter the traditional Chiefs, I argue that the Chiefs had multiple interests. Hence, the 

chieftaincy institution overlooked the activities of this sector that had the potential to restore 

their power. 

The Chiefs’ interest, right after independence, was in harmony with the position taken by the 

State – nationalisation of the mines. Considering that the power of the colonial authority was 
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directly transferred to the government of the new State, the chieftaincy institution still lacked 

strong political power to influence significant changes in the policies of the mining industry. 

The Chiefs’ support for the government’s agenda meant that they (Chiefs) had multiple 

interests. 

The Chiefs’ multiple interests include first, the nationalisation of the mines, and second, the 

legalisation of small-scale gold mining. Therefore, the achievement of one was a means to 

attaining the other, in the future. I argue that the alignment of the chieftaincy institution’s 

support with the government was to accord the traditional rulers the leverage with which they 

would use to achieve their prime objective of legalising small-scale gold mining. This 

collaboration was needful because, with weak political power, it was only after the 

nationalisation of the mines that the Chief’s prime interest of legitimising small-scale gold 

mining operations might be achieved with minimal or no opposition from the losing actors 

(large-scale miners). 

With the above background, this study builds on Mahoney and Thelen’s (2010) theory of 

gradual institutional change. Though opposing institutional actors may have mutual interests 

and therefore collate their resources to displace a leading actor (ibid), the so-called mutual 

interest(s) may not necessarily be the final change that the parties desire to achieve. Thus, the 

expected change may not be an end by itself, rather, the means to realise a prime anticipated 

change. 

The chieftaincy institution supported the government to displace the foreign mining investors 

not because they (Chiefs) wanted to settle for an industry that is solely owned and controlled 

by the State. Instead, the support provided to the government to remove the dominant actor 

was to help the Chiefs, in the long-term, to fully participate in the industry that they once 
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controlled. Therefore, I submit that the Chiefs pursued this short-term change strategy in 

anticipation for a long-term displacement objective. 

Meanwhile, I agree with Mahoney and Thelen’s (2010) assertion that cumulative effects of 

changes could allow an institution to gain strength and reposition itself as a dominant player in 

the industry. The authors further draw a conclusion that ‘incremental shifts often add up to 

fundamental transformations’ (ibid, pp. 2 and 3). True, systematic changes can bring about 

significant impact in the long-run. In another perspective, the local actors made the necessary 

effort for the reinstatement of the small-scale gold mining operations after the State had 

succeeded in nationalising the industry. Though these efforts were not vividly seen, there were 

bit-by-bit changes to government policies that eventually got the sector reinstituted. An 

example of these piecemeal changes includes Act 126’s review of the formulae for the 

distribution of minerals proceeds, i.e. the institution of a royalty payment system based on 

mineral production rather than a one-off payment. 

In view of the slow demands by the local actors for the legitimisation of small-scale mining 

immediately after independence, I again submit that these actors’ behaviour was influenced by 

the weaknesses in law enforcement. Thus, the indigenous miners conducted their activities, 

though illegal. Failure of the State to strictly enforce the mining laws allowed the small-scale 

gold miners to participate in this business. These illegal activities were undertaken at the blind 

side of the weak regulatory system, a common phenomenon in emerging countries (Patnaik et 

al, 2018; Crawford, Agyeyomah and Mba, 2017). One senior public servant interviewed 

recounts how Ghana’s neighbouring countries that historically, did not operate huge mines 

were exporting large quantities of gold after independence. Below is an extract from that 

interview: 
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‘Our neighbouring countries were recording high gold production. Meanwhile, they 

had few mines that… did not have the capacity to produce those numbers.’82 

Arguably, the gold mined illegally by the small-scale sector were smuggled out of Ghana 

because their origins were illegal, hence, could not have been sold through formal government 

institutions. Such illegal activities in no doubt denied the State some tax revenue. Meanwhile, 

in recent times, due to weak regulatory institutions, coupled with corruption, smuggling of 

minerals is still prevalent in Ghana even though small-scale gold mining is legalised. An 

interviewee from a Policy Think Tank said the following about gold smuggling: 

‘…not all the gold produced from the small-scale sector are fed into the national data. 

Lots of the gold get lost through illegal means.’ 

A recent disclosure by the President of Ghana, Nana Akuffo-Addo, corroborates the claim by 

the above interviewee. Through an encounter with a section of Ghana’s media practitioners in 

2018, the President revealed that smuggling of gold out of Ghana was a huge cost to the 

economy, especially, in taxation. Nana Akuffo-Addo compared records of gold exports to the 

official figures held by one of Ghana’s major gold trading partners, the United Arab Emirates 

(UAE). A transcript of the President’s comments (as reported by Adogla-Bessa, 2019) is 

presented below: 

‘…[the UAE recorded] USD 7 billion worth of Gold imports from Ghana… 

[meanwhile] official records [from Ghana] are talking about USD 2 billion. …much of 

                                                 
82 Interview, Government Official, January 2018. 
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the value that our nation should derive from [mining] …are also being criminally 

disposed-off.’ 

It follows that a comprehensive study of Ghana’s gold export loopholes by the anti-corruption 

body, Corruption Watch (as reported by Myjoyonline, 2019) points to the picture created by 

the President of Ghana. In 2017, Ghana’s official gold exports to three major trading countries 

(UAE, Switzerland and India) amounted to a little below USD 6 billion (ibid). The report 

continues that official records held by the countries mentioned above was worth nearly USD 

11 billion. Thus, about USD 5 billion worth of gold was undocumented by Ghana’s gold mining 

regulatory institutions. 

The alleged exploitation of minerals (by small-scale miners) through criminal means became 

pervasive due to the Government of Ghana’s prolongation of the colonial policy that banned 

small-scale mining. I therefore submit that the loss of mining tax revenue because of the illegal 

mining activity was one of the key factors that led to the abolishment of this infamous policy 

in 1989. It could be contended that the illegal activity was one of the means that the indigenous 

actors exploited to register their objection to the ban of small-scale gold mining. 

As demonstrated on Figure 6.4, where the losers under the old institution do not have the 

capacity to dismantle the existing institution, the conversion typology of institutional change 

is used to effect changes (Mahoney and Thelen, 2010). Therefore, the colonial policy that 

banned small-scale gold mining was prolonged by the new government because the local actors 

lacked the power to dismantle large-scale operations under the purview of both the foreign 

investors and the national government. Meanwhile, though silent, actors within the small-scale 

gold mining sector operated their activities by exploiting the loopholes associated with law 



275 

 

 

 

enforcement. As argued by Thelen (2003), conversional change happens where the rules 

remain unchanged, but their interpretation and enforcement are applied differently. 

Figure 6.4 Political Context and the Type of Institutional Change, Conversion 

    
Source: Adapted from Mahoney and Thelen, 2010 

 

Considering the workings of the Government of Ghana in relations to the continuations of the 

ban of on small-scale gold mining, I agree with Mahoney and Thelen (2010) that both the drill 

and layering typologies of institutional change do not require changes to be made to the old 

institution. However, under the displacement and conversion change strategies, the success of 

the change depends on total amendments to the rules. If conversion is possible where there are 

ambiguities in the interpretation of the rules (Mahoney and Thelen, 2010), what ambiguities 

then existed in interpreting the ban on small-scale gold mining? I suggest that the collapse of 

the colonial power and the subsequent displacement of foreign investment in the mining 
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industry gave a signal to the local actors that their opponents were out of the system, hence, no 

need to follow the law that ousted their operations. 

6.5 Summary 

In this Chapter, the motivating factors for the nationalisation of the Ghana mining industry 

after independence in 1957 have been presented and discussed. In addition to the above stated, 

the underpinning factors for the Government of Ghana’s prolongation of the colonial policy 

that banned small-scale gold mining in 1932 have been identified and discussed. By so doing, 

research question two has been answered. 

First, between the period 1957 and the early 1980s, the mining industry recorded two forms of 

nationalisation i.e. gradual and radical. The former was rolled out by the Nkrumah-led 

government between 1957 and 1969. This gradual form of nationalisation targeted poor 

performing foreign mining enterprises. It was found that the enterprises nationalised here faced 

threats of closure due to among others, high operating costs. The government rescued these 

businesses with the aim of making them profitable, to protect the employment provided by the 

industry, and to sustain the basic social services provided by the mining enterprises to their 

host communities. Here, though the government had strong political power to change the 

ownership structure of the entire industry, they (government) chose to nationalise only those 

bleeding cash. Non-availability of highly-skilled indigenous labour was among the reasons for 

the implementation of this piecemeal nationalisation policy. 

Despite the slow changes recorded in the ownership structure of the mines, there was a 

significant change in the chieftaincy institution’s role in the industry. For the first time in the 

history of Ghana’s mining industry, a comprehensive minerals law (Act 126) was passed, 

investing all minerals into the President of the Republic of Ghana. Thus, the Act 126 revoked 
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the chieftaincy institution’s power to issuing mining concessions to investors and vested same 

in the executive authority. Meanwhile, the Chiefs’ share of mining proceeds was rearranged 

from a one-off payment under the colonial era to one that was tagged to mineral output. 

The second form of the nationalisation policy was enrolled by the military regime in 1972. At 

this point, the ownership structure of the industry was radically changed. The government 

compulsorily acquired not less than 55 percent of the industry’s equity and demanded the 

movement of the enterprises’ foreign-based head offices to Ghana. The reasons for the radical 

nationalisation in 1972 include inter alia, to legitimise the political power of the military junta, 

and as a means for resource mobilisation for economic development. 

Moreover, it was found that the prolongation of the colonial policy that ousted small-scale gold 

mining was because of the government’s attempt to prevent the chieftaincy institution from 

undermining the authority of the State. Thus, by suppressing the Chiefs’ power over the 

extraction and trading of mineral resources, the traditional authorities would not have full 

control over resources that would give them the power to oppose government policies. 

Meanwhile, the indigenous small-scale actors took advantage of the loopholes in the 

enforcement of the mining law and operated their business illegally. The Government of Ghana 

failed to enforce the laws to dismantle this evolving illegal institution. Instead, the small-scale 

gold mining operations were incorporated into the existing mining institution. 

To conclude this Chapter, I submit that the characteristics of institutions are majorly influenced 

by the beliefs and philosophical views of persons that control the resources at any point in time. 

In view of the changes discussed under the various ‘leadership’ structures (either under 

democratic or military regimes), it is clear that the rules of the game are extremely influenced 
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by the agencies of leadership. More importantly, where the principal person has a domineering 

power, the new institution that he or she introduces tend to take radical forms. Therefore, the 

domineering character of a ‘leader’ gives him or her strong power to effect changes that are 

hardly contested or opposed by the other game players. 

In 1983, the Provisional National Defence Council (PNDC) government implemented the ERP 

to revamp the fallen Ghanaian economy for sustainable growth. A component of the ERP was 

the SAP – a product of the Bretton Wood Institutions. The SAP was intended to restructure the 

fundamentals of the economy, moving assets ownership from State domination to private 

sector-led. That era saw the legalisation of small-scale gold mining. The Chapter that follows 

discusses the motivating factors for the reintroduction of small-scale gold mining in Ghana. 
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Chapter Seven 

The Economic Recovery Programme and the Legalisation of Small-Scale Mining 

7.0 Introduction 

Chapter Six contributes to the achievement of objective one and for that matter, provided an 

answer to research question two. First, the Chapter discusses the motivations for the 

nationalisation of the mining industry after Ghana’s political independence in 1957. Second, 

the determining factors for the continuation of the colonial policy that banned small-scale 

mining in 1932 were presented and discussed. The Government of Ghana, after independence, 

had strong political power to veto the displacement of large-scale mining (a sector that was 

dominated by foreign investors from the Great Britain). This power was however not exercised 

by the government. Instead, the government first nationalised a small part of the industry which 

was followed by a ‘radical’ nationalisation in 1972. In the latter nationalisation, the State 

compulsorily acquired majority interest in the industry. 

Chapter Six also attempts an answer to the question as to why the independent State continued 

to marginalise the small-scale gold mining sector. It was found that the continuation of the 

infamous colonial policy that banned indigenous people from participating in small-scale gold 

mining was to restrict the flow of mining proceeds to the chieftaincy institution, hence, prevent 

the Chiefs from undermining the authority of the new State. Hereafter, for the first time in the 

history of the mining industry in Ghana, a Mining Act (Act 126) (Government of Ghana, 1962) 

was passed by Parliament to vest all mineral resources in the President of the Republic of 

Ghana. Thus, the chieftaincy institution’s role of issuing mining concessions to investors was 

truncated and same power assumed by the executive arm of government. 
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Meanwhile, the State Gold Mining Corporation (SGMC), the government’s holding institution 

for the nationalised mining enterprises failed to live up to expectation. The continuous fall in 

gold output and the high operational costs of the industry worsened the financial strength of 

the mining SOE. The poor performance of the SGMC led to a significant change in the 

ownership structure of the mines. Here, the Government of Ghana introduced an Economic 

Recovery Programme (ERP) to restructure the declining economic growth. This era saw the 

reinstatement of small-scale gold mining, some 50 years after which it was banned by the 

colonial authority. 

This Chapter, therefore, discusses the motivation for the reinstatement of small-scale gold 

mining in 1989. Furthermore, Chapter Six reviews the Ghanaian political environment during 

the era of the implementation of the SAP to ascertain the level of political control among the 

major actors in the mining industry and how that influenced the reinstatement of small-scale 

gold mining operation. The identification of the motivations for the changes recorded under 

this era would be useful for predicting future mining policy, particularly, the formalisation of 

small-scale mining operation. 

Objective two of the study will be achieved under this Chapter, i.e. to examine the impact of 

the Government of Ghana’s mining industry nationalisation and denationalisation policies on 

small-scale gold mining sector. As presented on Table 1.2, I would answer research questions 

three and four to attain the above objective. These are as follows: 

3. What factors motivated the reinstatement of small-scale gold mining in 1989? 

4. What factors are contributing to the continuous informalisation of the small-scale gold 

mining sector after its legitimisation by the State? 
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The remainder of the Chapter presents the performance of the SGMC from the period of its 

inception in 1961 to the early 1980s. This is important because, the failure of the SGMC is one 

of the leading factors for the introduction of the ERP that saw the legitimisation of small-scale 

gold mining in Ghana. Next, the ERP and SAP have been reviewed to identify the interaction 

between the mining actors to drive changes to the institution. Also, the status of the small-scale 

gold mining sector has been reviewed to identify the developmental needs of that sector after 

their reinstatement. Finally, a summary of the Chapter has been presented. 

7.1 The Economic Recovery Programme and the Displacement of the State Gold 

Mining Corporation  

In Section 6.1.5, I discussed the Government’s Commission of Enquiry that reviewed the 

performance of the mining industry after Ghana’s political independence. This Commission 

recommended inter alia, the nationalisation of the mining industry (see, Table 6.1). Pursuant to 

this recommendation, the Government of Ghana nationalised the poor performing mining 

enterprises that faced serious threats of closure. A respondent that works with a Non-

Governmental Organisation operating in communities affected by mining claimed that the call 

for nationalisation was popular among the ordinary citizens, hence, its recommendation for 

adoption by the Commission of Enquiry: 

‘…[prior to independence, there were series of] strikes among mining… workers for 

better conditions of service. [The workers] …call[ed] for the transfer of mineral 

resources to the local people …and pressed home for reforms that considered national 

interest.’83 

                                                 
83 Interview, Official a Non-Governmental Organisation, January 2018. 
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Similarly, history scholar, Owusu-Ansah (2014, p. 7) in the historical Dictionary of Ghana 

chronicles some of the pressure groups that demanded nationalisation policy: 

‘The National Union of Ghanaian Students (NUGS) demanded… wholesale 

nationalization of businesses.’ 

Arguably, the government’s adoption of the nationalisation recommendation was a populist 

strategy – to win the support of the citizenry. In fact, in times past, governments around the 

world have rolled out some critical policies with the intention of whipping political support 

and gaining legitimacy to rule. Meanwhile, Mbembe (2016) is of the view that the African 

nationalisation policy was intended to decolonise the institutions inherited from the colonial 

past. To Mbembe (2016, p. 33), decolonisation was ‘part of a nation-building project’ and that 

it was needed to break the cycle that tends to deliver advantages of trade to only foreign 

nationals. On the contrary, Fanon (as cited by Mbembe, 2016), a critique of decolonisation 

beliefs that decolonisation and for that matter nationalisation, was a means by which the 

political class in the new African States manipulated the other social classes from forming 

authentic national consciousness that would contest their authority. 

The system of mobilising political support is noted to be common among military regimes, 

hence, the deepening of the nationalisation policy by the military government in 1972. Falleti 

(2010) demonstrates in two ways, how the military used nationalisation to gain political 

legitimacy in his study of Brazil’s healthcare reforms between 1964 and 1988. One, the 

implementation of nationalisation was ‘a means of taming and co-opting rural activism’ and 

two, ‘to extend the presence of the national-state… for national security reasons’ (Falleti, 2010, 

p. 44). 
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I agree with Falleti’s assertion and therefore, argue that in the case of the Ghana mining 

industry, the popularity of the nationalisation programme among the populace was caused by 

the fact that only the established groups – Chiefs and the capitalists benefited from the 

resources. Thus, the benefits from the mining industry did not trickle down to the vast majority 

of the population, especially, considering that the small-scale gold mining sector, an institution 

that the lower class of society operated was marginalised. 

I must point out that though the Chiefs’ power in the mining industry was truncated somehow 

by both the colonial authority and the new government, they continued to receive some forms 

of royalties from mineral production. In addition to the above, a key benefit to the 

nationalisation, on the part of the government was the security of the nation, through the 

provision of jobs for the grassroot support base – the mineworkers. 

In 1983, the Government of Ghana, in an attempt to stabilise the falling economy and revamp 

it for growth, introduced the ERP. The ERP was sponsored by international financial 

institutions – the World Bank and the International Monetary Fund through their flagship 

policy, the SAP. The SAP was intended to restructure the economies of developing countries 

through trade liberalisation, withdrawal of government subsidies, reduction of government 

participation in productive activities, labour retrenchment in the public sector and currency 

devaluation (Gyimah-Boadi, 1990; Aryeetey and Fenny, 2017). These stringent economic 

measures were to help grow government revenue and address balance of payment deficits for 

participating countries. An interviewee from a mining regulatory institution at the national level 

indicates that the mining industry was one of the first to be affected by the SAP. A summary 

of that assertion is reported below: 
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‘The mining sector was identified as …a critical [industry under the SAP]. …the 

deregulation of foreign exchange [for instance] …worked like magic. …loss-making 

mines …[were immediately turned] to profit-making businesses.’84 

It is critical to note that in Ghana, one of the foremost SOEs to be targeted for restructuring 

under the SAP was the SGMC. This was because, in the early 1980s, the industry had recorded 

all-time worse performance after independence because of among other factors, the State’s 

inability to inject new capital and, poor management practices. The mining industry was seen 

as one of the few that had the potential to cut down government expenditure (especially, from 

the financing of the huge operational cost of the SGMC). The 2014 Minerals and Mining Policy 

of Ghana (Minerals Commission, 2014b, p. 10) corroborates this assertion as follows: 

‘The export sector, particularly mining, was identified as one of the key sectors that 

could help revive the economy at the time.’ 

Furthermore, the industry was viewed as one that could improve government revenue through 

increased mineral production and efficient management of the resources. The Minerals 

Commission (2014a, p. 5) recounts that the performance of the SGMC was so bad that some 

of the mines were closed. This is reported below: 

‘Apart from AGC85 and GNMC86, which were operating profitably… [the other mines] 

were operating at a loss and SGMC had… [to close] the Bibiani and Konongo mines, 

which were the worst loss makers’ 

                                                 
84 Interview, Government Official, December 2017. 
85 The Ashanti Goldfields Corporation. 
86 The Ghana National Manganese Corporation. 
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Arguably, the industry’s financial challenges were partly caused by the unfavourable economic 

policies of the government. For example, the government rigorously controlled exchange rate 

instead of allowing the forces of demand and supply to determine same. This assertion was 

made in an interview with an executive officer of a large-scale mining enterprise: 

‘…due to the scarcity of foreign currencies …the government implemented a rigid 

exchange control mechanism. …[investors] suffered because their profits could not be 

repatriated to their home countries so easily …[and there were] bureaucratic processes 

before accessing cash to import essential materials.’87 

Moreover, the Minerals and Mining Policy document, in presenting the overview of the mining 

industry, pinpoints Ghana’s monetary policy as two of the three initial policies that needed 

immediate reforms. This corroboration is presented below (Minerals Commission, 2014b, p. 

10):  

‘…the adjustment of the cedi exchange rate to more realistic levels [and] the institution 

of a scheme by which exporters were allowed to retain a proportion of their foreign 

currency earnings for their operations, and payment of dividends…’ 

Sowa and Acquaye (1999) recount how a shortage in foreign currency influenced the 

Government of Ghana as early as 1961 to introduce the Exchange Control Act (Act 71) to 

regulate the forex market. This policy of severe restrictions on the acquisition and usage of 

forex was influenced by Nkrumah’s industrialisation plan that had depleted the foreign reserves 

(ibid). Debatably, the mines were highly hit by the manipulation of the forex market by the 

                                                 
87 Interview, Official of a Large-Scale Mining Enterprise, January 2018. 
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government. Therefore, the deregulation of the market turned some of the loss-making 

enterprises to profit ventures as claimed by the above interviewee. 

Drawing from above, the weak financial position of the SGMC was a good justification for its 

privatisation. Thus, divesting such an industry would call for huge capital injection from private 

investors and detach their management from political intruders. Was capital provision enough 

justification for the ownership/privatisation reform? It can be argued that the SGMC inherited 

a distressed industry, hence, had always been in financial difficulties since its incorporation.  

Therefore, I submit that factors other than finance contributed to the decision to privatise the 

industry. One Traditional Ruler interviewed was of the view that the privatisation agenda was 

a major phenomenon in many economies of the world and that it was particularly common 

after the fall of the Soviet Union. Excerpts of this interview have been presented below: 

‘…the dynamism changed… All over the world, …State’s involvement in business has 

reduced considerably. …There was some sort of pressure to take similar initiatives 

[privatisation] in order to continue to receive aid and support from the international 

community.’88 

Indeed, Ghana’s major political allies (including, the UK and USA) had shifted toward a more 

liberalised economic system. This neo-liberalisation economic ideology became popular in the 

late 1970s and early 1980s – pioneered by the US and followed by European and some 

countries of East Asia (Duménil and Lévy, 2011). This economic ideology ushered in new 

institutional logics, particularly, the roles of governments and the private sector in business. 

                                                 
88 Interview, Traditional Ruler, January 2018. 
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The Bretton Wood Institutions operationalise this by tying it to credits to aid dependent 

countries. 

The decade following 1977 recorded one of Britain’s affluent privatisation in history which 

championed by the Thatcher-led Conservative government (Jackson, 1985). During this period, 

the UK government privatised huge investments in the utility and transport services and made 

strides in the laws for private participation in many sectors of the economy (ibid). For instance, 

the Conservative Party’s manifesto for the 1979 election (cited in Marsh, 1991), tabled the 

following for private participation: 

‘The State makes too much of the nation’s income; its share must be steadily reduced. 

…reduction of waste, bureaucracy and over government will yield substantial savings.’ 

Veljanovski (1987) argues that the privatisation experience of the West became a blueprint for 

other countries, especially, the developing world. Noticeably, the Ghanaian economy was more 

vulnerable to the dictates of its foreign partners because of aid dependency. Therefore, Ghana’s 

economic bilateral countries, together with their allied partners became dominant actors of the 

Ghanaian economy, especially, the mining industry (see Figure 7.0). Thus, these foreign 

institutions (IMF/World Bank) initiated a change process in the ownership structure of the 

mining industry. Interestingly, at this era, the Government of Ghana’s narrative changed – from 

a dominant actor to an intermediary between the foreign forces and the local change resistant 

groups. 
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Figure 7.0 Framework for Explaining Institutional Change: State dominance to 

Privatisation 

 

 

Source: Adapted from Mahoney and Thelen, 2010 

In another perspective, the Government of Ghana’s new position in the SAP’s implementation 

was necessitated by the deteriorating economic condition running incessantly for over a decade, 

from the early 1970s. Scholars such as Osei, Morrissey and Lloyd (2005) found that the 

government’s budgetary support from donor agencies was around 12 percent of total revenue 

in the early 1970s, and that aid constituted a half of total government expenditure in the period 

prior to the SAP’s implementation. The deteriorating economic performance was worsened by 

a nationwide bush burning and famine in the early 1980s (Brydon, 1985). 

Against this background, the porous economic environment became a soft spot of the 

government, hence, the penetration of the foreign actors. Osei and colleagues (2005) argue that 

donor countries easily influence the fiscal behaviour of receiving governments. External 

pressures for the implementation of fiscal programmes are common if immense budgetary 

support, and for that matter, economic security is sought from donors. 
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It is worth mentioning that the implementation of the SAP was a rigorous contest against the 

status quo of the mining industry. Thus, the replacement of the State’s ownership right in the 

mines with foreign private investors was against the State’s earlier conviction that the private 

sector was short-changing the State in mining proceeds distribution and therefore, the State’s 

participation was to do away with the canker. Furthermore, job security in the mines was not 

to be guaranteed after its ownership had been transferred to the forthcoming private investors. 

Here, the mines’ ownership reform was to go a full circle – from under the ambit of the private 

sector during colonial era, to the State’s control after independence, and to the private sector 

again under the SAP. Strikingly, the Rawlings led government that implemented this policy of 

privatisation held onto a social democratic ideology – a political philosophy of social 

ownership of resources and production (Boafo-Arthur, 1999). Why did the State compromise 

its prior stance on protecting public interest by divesting its stake in the mines? To answer this 

question, it will be useful to analyse the position of the other stakeholders (including the Trades 

Union, Chiefs and citizens), especially, their response to the impending reform. 

7.1.1 Institutional Displacement and Resistance by Minority Interests 

As ascribed by Mahoney and Thelen (2010), displacement of an institution is motivated by a 

significant change in the political context (see Figure 6.1). Indeed, the political context 

determines how power is distributed between actors. I must mention that at the period of the 

privatisation, the power held by the State, a major actor of the old institution was weakened. 

Thus, the State had low veto prospects to challenge the offer requesting the displacement of an 

institution that they significantly controlled. 
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It is clear, especially, from the 1960 to 1983 economic data (Aryeetey and Kanbur, 2017) and 

mineral production (see Figure 6.3) (Minerals Commission, 2014b) that the Government of 

Ghana had porous financial condition and faced some major threats of failure. Thus, 

privatisation was made possible because the State did not have strong discretionary power to 

interpret and enforce the rules of the game (see Figure 7.1) (Mahoney and Thelen, 2010). 

Instead, this role was assumed by the international financial institutions, dictating the way 

forward for the industry (see Figure 7.0). 

Figure 7.1 Political Context and the Type of Institutional Change, Displacement 

 

 

Source: Adopted from Mahaney and Thelen, 2010 

It is worth drawing attention to the nature of the mining ownership change under the SAP. I 

argue that the change of ownership was subtle in the initial stages of the SAP but intensive in 

the long-term, considering its impact. Again, comparing the displacement recorded under the 

SAP to that of the radical nationalisation, it is interesting to note that the latter’s implementation 
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was abrupt – executed right after the issuance of the government white paper to control 

ownership of the industry. Meanwhile, in the current dispensation, the process was slow 

because the stakeholders involved were many and had varied interests. Marginalised actors like 

the small-scale gold miners would gain high power by collating resources with other vulnerable 

groups like organised labour that faced the threats of redundancy. 

The advent of new actors (such as civil society organisations) and the arousing interests of 

dormant groups, including mineworkers and small-scale gold miners, meant that the change 

process required a thoughtful implementation plan to succeed. Therefore, consultations were 

critical to bring every concerned actor to the table for the implementation of the new policy. In 

my view, the slow pace of this policy’s implementation, hence, the gradual change, was caused 

by the bureaucracies deliberately built into the process by the Government of Ghana and the 

IMF/World Bank. These bureaucracies were intended to cause less disruptions in the change 

process. Prominent among the bureaucracies were the long-term consultations with interest 

groups. 

Mahoney and Thelen (2010) agree that displacement could be slow-moving sometimes and 

that this dilatory happens when both the new and old institutions compete each other’s 

establishment. I take this line of argumentation a step further and point out that slow 

displacement could be experienced even when the actors of the old institution do not contest 

the entry of the new actors. Thus, the slow nature of the transition may be caused by neither 

the new nor the old actors, rather, external pressures. This is demonstrated by Figure 7.1 above, 

where the Government of Ghana did not object to the change of the rules. 

On the part of the Bretton Wood Institutions, ‘proper’ processes were to be followed – the 

building of bureaucracies that would attract investors from the private sector. Hence, the 
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starting point for the privatisation reform was the consolidation of laws for the protection of 

property rights, and the enactment of new ones to give favourable conditions to the prospecting 

investors. These processes would take considerable time to complete, hence, slow the change 

process. 

I must however emphasise that a change in policy that challenges the status quo would activates 

divergent interests, including those of dormant actors. For example, the Trade Union Congress 

of Ghana, and for that matter, the Ghana Mineworkers Union interest would lie in job security 

for their member. It is valid to claim that resistance from this important actor (mineworkers) 

would not be as strong as their position in the past reforms. This is because, the government’s 

continuous holding onto their ownership right might have affected the sustainability of the 

entire industry and for that matter, job security. This argument is validated by the long running 

losses incurred by the SGMC that had resulted in the closing down of the two mines mentioned 

above. 

It would be wrong at this point to draw a conclusion that the workers’ union succumbed to the 

dictates of the external financiers and the new policy owners. Labour retrenchment was 

anticipated by the workers and several attempts, including stakeholder engagements and threats 

of industrial revolts were used to minimise the impact of the policy on the unionised workforce. 

This claim was articulated by a responded that previously worked for the SGMC and now 

operates a small-scale gold mining enterprise in the formal sector: 

‘But this was going to affect lots of jobs. So, the workers protested against the new 

economic policies. …[labour unions] were of the opinion that the government should 
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focus on fighting corruption to seal revenue leakages instead of job cuts that were 

demanded by the World Bank and external donors.’89 

Gyimah-Boadi and Essuman-Johnson (1993) chronicle the labour agitations between 1982 and 

1989 (see for example, Table 7.0). According to their data, between these seven years, some 

213 strike actions were embarked upon by labour fronts, accounting for the loss of 140,000 

working days (ibid). 

Table 7.0 Labour Unrests in Ghana, 1982 – 1989 

 

Source: Gyimah-Boadi and Essuman-Johnson, 1993 

It could be assumed that most of these industrial actions were in response to the SAP’s 

consequences on mass labour retrenchment and the high cost of living the policy was projected 

to bring on the populace. The Trade Union Congress of Ghana in one of its resolutions in 1984 

(cited in Konings, 2002), protested vehemently for the withdrawal of the SAP: 

                                                 
89  Interview, Official of a Large-Scale Mining Enterprise, January 2018. 
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‘As a result of these IMF and World Bank conditions, the working people of Ghana now 

face unbearable conditions of life... We caution government that the above conditions 

pose serious implications for the sharpening of class conflict in the society.’ 

Konings (2002) argues that the labour unions were coerced by the government to accepting the 

new policy through intimidation and the breaking of their fronts with a ‘divide and rule tactics.’ 

He further recalls that some member unions were incited against others depending on the 

effects of the SAP on their operations. For example, a member organisation like the Ghana 

Private Road Transport Union was in favour of the liberalisation exercise as they had the 

opportunity to increase transport fares, which boosted their business while member 

organisations from the public service contested the policy because of its impact on job security 

(ibid). 

Nevertheless, the labour union would negotiate for minimal disruptions in employment, instead 

of contesting the entry of the new actor (private investor). In my view, the reason for this new 

position, rather than a firm support for the continuation of the nationalisation policy (as was 

the case in 1972) is government’s inability to mobilise adequate financial resources to revamp 

the mining industry (see, Section 6.3.2). Furthermore, the power of the labour unions, even 

though had been joined with other dormant interest groups, was not strong enough to veto the 

entry of the new institution (see, Figure 7.1). 

However, the low discretionary power to resist the change together with the government’s 

weak power to veto the new institution (privatisation) led to the ‘layering’ of the new rules 

(Mahoney and Thelen, 2010). Here, the authors argue that when the ‘institutional challengers 

lack the capacity to actually change the original rules [they] …set up an explicit alternative 

institution or system.’ 
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I must stress that in the context of the Ghana mining industry ownership reforms (at the time 

of the SAP’s implementation), there is a point of departure with Mahoney and Thelen (2010). 

Thus, institutional challengers may not always contest the status quo in order to ‘lay new 

blocks’. It is obvious that at this era of the reform, the marginalised small-scale actors did not 

per se resist the mining nationalisation policy (which was the status quo). Rather, the resistance 

was against the introduction of a new institutional logic – privatisation. Therefore, layering 

does not always bring new institution in tandem with the old institution as claimed by Mahoney 

and colleague. 

Notably, the negotiation on the part of labour included the creation of a new institution parallel 

to the ongoing change – the reinstatement of small-scale gold mining (and not the status quo, 

SGMC). I therefore submit that an actor’s inability to stop a complete overhaul of an institution 

may not necessarily make that (losing) actor dormant. Rather, the losing actor would explore 

alternate opportunities to replace its benefits. In the case of the small-scale gold miner and the 

retrenched labour from the SGMC, their activities were not relegated to the background after 

the entry of the private investor with the support of the Bretton Wood Institutions. Rather, a 

loss of the game through private participation called for a new institution alongside the old 

version. 

It is necessary to ponder over how dormant and marginalised institutions regain their strength 

and tactfully position themselves to contest reforms that may further exacerbate their condition. 

As discussed earlier, the pulling of resources by disinterested or less powerful actors can 

resonate into a new force. The new combined force consequently yields a strong power to 

dictate the behaviour of the opposing actors. Therefore, the new force, though may not have 

the ability to prevent the advent of the new institution, would be in the capacity to prevent 
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defenders of the winning institution from blocking the introduction of a new institution. It could 

be concluded that new institutional actors may not have complete dominance, regardless of 

how powerful they might be. 

Figure 7.2 Political Context and the Type of Institutional Change, Layering 

 

 

Source: Adapted from Mahoney and Thelen, 2010 

In the context of the mining industry, especially, the period of the SAP’s implementation, new 

interest groups (apart from the labour union and the marginalised small-scale actors under the 

colonial and the new State regimes) emanated from other sectors of the economy (Gyimah-

Boadi, 1990). It could be argued that the stakeholder groups did not necessarily share the same 

interests, though their individual interests may be similar. As discussed earlier, workers 

interests would lie at retrenchment while students may be concerned about austerity measures 

against educational facilities. Similarly, citizens that held nationalist views might have used 
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this privatisation reform as a political campaign against the implementing government (Gyimah 

Boadi, 1990). These actors would intend to achieve a common agenda – resisting the 

displacement of the old institution in order to attain their individual interests. 

Furthermore, the combined pressure mounted on the government was immense. Hence, the 

government would exploit the highest level possible, its low power of enforcement to reach 

consensus between the defending and opposing actors of the institution. I argue that had this 

role not been exploited, the level of pressure mounted by the losing actors might have been 

ferocious. Indeed, Gyimah-Boadi (1990) reports that the SAP’s implementation made the 

PNDC government unpopular and drew opposition from all angles of the Ghanaian society. 

In describing the popularity of the government during the implementation of the SAP for 

instance, Gyimah-Boadi (1990, p. 333) concludes that the PNDC ‘lost the support of the left, 

does not command the support of the right, and does not appear to have a centre to hold on to.’ 

Arguably, political apathy and despondency are fertile grounds for forming effective groups to 

contest the legitimacy of the ruling government, especially, in a context where the political 

environment is unstable. In the case of the PNDC government, professional groupings like the 

Ghana Bar Association, University Teachers Union of Ghana, Ghana Employers Association, 

and the Ghana Manufacturing Association that were deemed as the affiliates of the pro-right 

political ideology were dissatisfied with this liberalisation policy (ERP/SAP) of the 

government (ibid).  

Adedeji (2001) adds to the list of the vociferous groups against the SAP’s implementation – 

the labour union, business community, students’ union, professional associations and the 

middle class. It is important to note that the PNDC’s legitimacy to rule Ghana was won through 

a populist approach (Boafo-Arthur, 1999). Thus, the lower class of society, including students, 
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junior officers of the army and police service, artisans and peasant farmers were made to 

believe that the PNDC ‘revolution’ was to restore sanity in the country and that exploitations 

from the ‘establishment class’ would stop for the poor to have equal opportunities as the rich 

(Abbey, 2018). This position (as reported in Abbey, 2018) is captured in Rawlings’ statement 

during the inauguration of the PNDC:  

‘We are asking for nothing more than the power to organize this country in such a way 

that nothing will be done from the Castle [the seat of government] without the consent 

and the authority of the people. In other words, the people, the farmers, the police, the 

soldiers, the workers - you, the guardians - rich or poor, should be a part of the 

decision-making process of this country.’ 

On another breath, the introduction of the SAP, a pro-capitalist approach to development meant 

a swift change in the political ideology of the PNDC. Thus, the support base of the PNDC 

revolution was betrayed on the fundamental principle on wealth distribution (Adedeji, 2001; 

Konings, 2002). Hence, Gyimah-Boadi’s assertion that the government seemed to have lost 

control of all the angles of the political divide. For the marginalised small-scale gold miner, 

this was a good time to partner some dissatisfied groups and lobby for the reinstatement of its 

business. 

7.1.2 Managing Institutional Challengers: The Support of ‘Neutral’ Groups 

To manage the displeasure from the populace, especially, the core support base of the ruling 

government, the PNDC leadership opened its ranks by bringing on board some influential 

members of the Ghanaian society in the governance structure of the State. For example, 

traditional chiefs, retired politicians from the other political divide, retired bureaucrats and 
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members of the judiciary were co-opted into the government to manage the opposition and 

forestall hope in the military government (see, Gyima-Boadi, 1990). 

True, the PNDC government, amidst the opposition to the ERP, garnished some reasonable 

support for the implementation of the SAP. Meanwhile, the opposition political groupings 

seized this opportunity to build a grassroot support base for their political activities for the 

future. Even though Rawlings won the next two elections (i.e. 1992 and 1996) after rolling the 

SAP, the opposition parties used among other things, the ‘negative news’ brought by the 

Programme to capture power in the 2000 election. For example, university students were not 

enthused about the newly introduced academic facility user fees, after the reduction in 

government subsidies in higher education. 

Equally, the urban population was seriously hit by the mass retrenchment of jobs associated 

with the SAP. In the mining industry for instance, an informant from a non-governmental 

organisation disclosed that a significant number of mineworkers were laid off from 

employment: 

‘…in the days of the implementation of the Programme [SAP], in Tarkwa alone, over 

3,000 mine employees were [made] redundant. In Obuasi, about 7,000 miners lost their 

jobs… What has been the employment figures from the [large-scale] mining companies? 

Less than 20,000 jobs have been created.’90 

In fact, Hilson and Potter (2005) report of some 278,000 job cuts in the formal sector between 

1985 and 1991, majority of them in the urban centres. Many more retrenchment data are 

reported by some individual public institutions. Konings (2002) for example found that at 

                                                 
90 Interview, Official a Non-Governmental Organisation, January 2018.  
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Ghana Cocoa Board, over 75,000 jobs were cut while other SOEs retrenched more than 50,000 

workers. These redundancies and their associated economic effects were the fears of labour, 

hence, their opposition to the privatisation reforms. 

Meanwhile, the slow change process in the ownership structure would evolve to be a big 

change, bringing onboard, major players of the industry. Moreover, the once marginalised actor 

– small-scale gold mining sector would grow at a faster rate, contributing significant output in 

relations with the overall production output of the industry. 

7.1.3 The Economic Recovery Programme and the Attraction of Foreign Direct 

Investment 

The ERP targeted the inflow of FDI into the mining industry. This started with amendments to 

the mining laws in attempt to secure the expected capital. Afterwards, some multinational 

enterprises entered the market through different strategies. 

7.1.3.1 Review of Mining Laws and Strengthening of Institutions 

The mining industry ownership reform under the ERP was mainly championed by the 

Divestiture Implementation Committee (DIC). The DIC implemented the privatisation 

programme through a double-edged policy: One was management contracts with potential 

investors, and two, the total sale of the mines to private investors. These disclosures were made 

by a respondent from the public service at the national level. It is therefore reported as follows: 
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‘All the mines went onto the Divestiture Implementation Committee’s Register for 

privatisation. So, interests were received from some investors for management 

contracts or outright sale.’91 

Arguably, DIC’s management contract initiative, where private operators were engaged to 

manage the mines for a fee was purposefully for the improvement in management efficiency 

that was devoid of political interference. In my view, the management contract was a means 

by which prospective investors would test the market with the intention of participating fully 

in the future. 

Following the management contract were reforms in mining regulations for the full 

privatisation to take effect. This was asserted by an interviewee from a policy think tank: 

‘The SAP came with lots of regulatory reforms. The laws were reviewed to encourage 

foreign direct investment. There were many incentives for private investment… [in the] 

form of profit repatriation.’92 

Another interviewee from a large-scale mining enterprise reiterates the regulatory reform that 

came with the SAP and adds that the new laws were a pre-condition for the financial support 

from the World Bank and the IMF. An extract of that interview has been captured in the 

following: 

‘…the government had to put in place changes in the mining regime… to qualify the 

enterprises to receive loans from the international financial community.’93 

                                                 
91 Interview, Governmental Official, December 2017. 
92 Interview, Official of a Policy Think Tank, January 2018. 
93 Interview, Official of a Large-Scale Mining Enterprise, January 2018. 
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Another respondent from the public service added other reasons for the enactment of the new 

laws and the consolidation of other laws into the Minerals and Mining Laws (PNDCL 153). 

The intention was to create a conducive business environment by which the private sector 

would thrive. This policy would then attract investors into the industry. A portion of that 

interview has been reported below: 

‘…[the purpose of the legal reform was] to create and modernise the government 

mining sector institutions. You realise that, that was the time the minerals commission 

was created. ‘Institutions likely to render safety practice was strengthened… corporate 

tax rate was 45% but after the reform, …was reduced to 25%.’94 

The above assertions have been corroborated by the Minerals Commission (2014a, p. 6) in their 

assessment of mining policy development impact on the Ghanaian economy. The facts have 

been reported below: 

‘To achieve the long-term objective of attracting new investment… PNDCL 153 was 

promulgated in 1986 and regulatory institutions… were strengthened. A key institution, 

the Minerals Commission was also set up to provide as close to a one-stop-investment 

centre as possible.’ 

The systematic disengagement of government’s interest in the mines is corroborated by the 

Minerals Commission (2014a, p. 7) through their mining policy document. The Commission 

also affirms receipt of loans for the mines’ turnaround: 

                                                 
94 Interview, Governmental Official, January 2018. 
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‘[the] …mines enjoyed loans from multilateral and bilateral financial agencies… 

guaranteed by the government ….and were put under management contracts to improve 

their efficiency. …government progressively reduced its stake to 19% in 1998 from its 

original 55% [in AGC] …in the case of bauxite, government reduced its shareholding 

from 55% to 20% in 1998.’ 

In my opinion, the earlier private investors took these management contracts with the intention 

of testing the market’s preparedness to secure their investment. I argue that the contracts 

assisted them to assess the political environment, especially, government’s commitment to 

implementing the SAP to the latter. 

Today, Ghana’s gold mining space is dominated by multinational enterprises (Minerals 

Commission, 2014b), contributing two-thirds of the production volume (Ghana Chamber of 

Mines, 2019). Some of these enterprises first entered the market through the management 

contract arrangements initiated by the DIC and latter converted to full ownership transfers. For 

example, after some two years of management contracts, the South African-owned Goldfields 

and the Golden Star Resources took control of the Tarkwa and Prestea mines respectively 

(Minerals Commission, 2014a). Thus, two years after the management arrangements, the 

government sold its majority stake to these investors (ibid). 

7.1.3.2 Market Entry Through Mergers, Acquisitions and Greenfield Investments 

Other forms of market entry strategies employed by some private enterprises were mergers and 

acquisitions. For example, in 2004, the South African giant, AngloGold merged with the AGC 

to form the AngloGold Ashanti Corporation (Afrifa, 2006). Here, the Minerals Commission 

(2014) records that the Government of Ghana exchanged their stake in AGC for a two 

percentage shares in the newly merged enterprise. I must stress that the merger of Ashanti and 
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AngloGold took place after the government had listed the former on the Ghana, London and 

New York Stock Exchanges. 

The listing of Ashanti on the stock markets helped in sourcing huge capital for expansion. In 

fact, Ashanti expanded its operations after the recapitalisation. Afrifa (2006) reports of its rapid 

entry into Zimbabwe, Australia, and Guinea, making the mine, one of Ghana’s most successful 

multinational enterprises. An interviewee from a large-scale mining enterprise also recounts 

the impact of the private participation in the following: 

‘…private participation increased and that affected productivity. The floatation of 

Ashanti’s shares …sent a good signal to the world that Ghana was opened for business. 

Huge investments were drawn [to Ghana].’95 

It is worthy to note that in addition to the sustenance of the mining SOEs that were bleeding 

cash, the implementation of the SAP attracted significant foreign direct investment into the 

industry. In fact, Aryee (2012) reports that over USD$ 11.5 billion investments have been 

attracted by the mining industry, some three decades after the privatisation reform. Meanwhile, 

in recent time, other set of investors have entered the mining space through the exploitation of 

new fields. Thus, these companies used strategies other than mergers and acquisition. 

In 2003 for example, the industry attracted about USD 2.7 billion worth of investment from 

the Newmont Corporation for the development of new gold fields in Ahafo and Akyem 

(Graphic Online, 2015). Today, Newmont’s combined gold production output in Ghana is over 

850,000 ounces, representing about 30 percent of the industry’s output (Ghana Chamber of 

Mines, 2019). Similarly, some of the old mines have continuously exploited new fields for 

                                                 
95 Interview, Official of a Large-Scale Mining Enterprise, January 2018. 
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future operation. For example, AngloGold Ashanti, apart from the Obuasi mine, has invested 

about USD 54 million in the Iduapriem and Teberebie mining operations in the Western Region 

of Ghana (AngloGold Ashanti, 2008). 

7.2 The Reinstatement of Small-Scale Mining: Progress, Challenges and the Way 

Forward 

As discussed in Section 5.4, in 1934, the colonial authority banned the indigenes from direct 

participation in mining business. The marginalisation of the sector continued after Ghana’s 

independence in 1957. This half a century old law was repealed by the Small-Scale Gold 

Mining Law (PNDCL 218) in 1989, as part of the reforms in the mining industry. Thus, small-

scale gold mining became a legal activity and that only Ghanaian nationals are permitted under 

the PNDCL 218 to apply for licence to participate in its operation. 

One important question to answer is whether the ERP on its own led to the reinstatement of 

small-scale gold mining. Arguably, the implementation of the SAP aided the legitimisation of 

small-scale gold mining in Ghana. However, I must stress that the reinstatement of small-scale 

mining operation was not on the agenda of the World Bank and the IMF, especially, as a 

prerequisite for accessing the SAP. Noticeably, the PNDCL 218 was promulgated in 1989, six 

years after the implementation of the ERP. Nevertheless, the enactment of the Small-Scale 

Gold Mining Law took inspiration from the principles of the SAP – private participation in the 

mines. 

As discussed previously, the re-introduction of this policy in Ghana was made possible through 

the combined efforts of actors that had lost the game in the past and other less known interest 

holders. Even though the sector has significantly grown in size and output, its activities are 
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generally, informal. What is accounting for the unorganised state of the Ghana small-scale gold 

mining sector? 

7.2.1 Marginalisation of Small-Scale Gold Mining: The Causes of Informality 

Today, Ghana’s small-scale gold mining sector is dominated by undocumented immigrants, 

especially, Chinese and nationals from other West African countries. This is possible because, 

a good number of those businesses are not registered, hence operate in the dark. In their 

commentary on widespread unlicensed businesses in sub-Saharan Africa, Hilson and Hilson 

(2015) made a comparison between the licensing regime in member countries of the OECD 

and some African States. The scholars concluded that in Ghana, it took over 120 days to get a 

business registered and that the cost of doing so represented nearly 1600 percent of Gross 

National Income (GNI) per capita. Meanwhile, in the OECD countries, average days of 

registration stood at 14, while the per capita GNI was five percent. 

By ‘informality’, this study is referring to the lack of enforcement of mining regulations by 

agencies of the State required by law to do so. Thus, the informal miners are unlicensed to 

extract and trade in minerals. Therefore, their operations (including health and safety, 

production volume and taxation) are not properly accounted for. Consequently, neither the 

informal sector miners nor their operations are accurately captured in government databases. It 

is critical to ask, what is the cause of the widespread informality of Ghana’s small-scale mining 

sector, three decades after its reinstatement? 

7.2.2 Small-Scale Gold Mining and Technical Support: Root Cause for Foreign 

Domination? 
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It is important to point out that after their reinstatement in 1989, there has not been major 

government policies to transition this local industry from its old-fashioned practices to 

internationally accepted standards. Thus, small-scale gold miners continue to undertake their 

operations with outmoded traditional mining practices. In instances where complex machines 

are employed for the exploration of the minerals, foreign capital is heavily involved (Crawford, 

Agyeyomah and Mba, 2017; Aryee, Ntibery and Atorkui, 2003; Hentschel, Hruschka, and 

Priester, 2003; Siegel and Veiga, 2009). The government’s failure to properly regulate this 

sector was highlighted by an interviewee from a policy think tank: 

‘…there is limited governmental support for local gold producers. The absence of such 

mechanisms led them [small-scale miners] to China to look for equipment, technology 

and financial support for their businesses’.96 

The number of people involved in small-scale mining in Ghana is not readily available. This 

area has not been adequately addressed by the mining literature. Meanwhile, scholars postulate 

the rapid growth of actors in this sector, especially, for the past decade. Hilson and Potter 

(2005) for example project that in 2005, about 200,000 people were into small-scale mining in 

Ghana and that a significant portion of that number operated illegally. Again, many of these 

illegal actors were foreigners (ibid). 

Additionally, Appiah’s (1998) study into the organisation and reinstatement of small-scale 

mining in late 1990s estimates numbers equivalent to Hilson and Porter’s (2005) report. A more 

recent data from the United Nations (cited in Teschner, 2012) projects Ghana’s small-scale 

actors to be around one million people. In the Obuasi mining enclave for instance, Aubynn, 

                                                 
96 Interview, Official of a Policy Think Tank, January 2018. 
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(2009) reports of over 15,000 illegal miners that operated on the concessions of the AngloGold 

Ashanti. This imminent encroachment was a major threat to the existence of the Obuasi mine, 

considering the violent operation of the illegal miners (ibid). 

It is critical to stress that not only Chinese nationals are involved in this illegality. A respondent 

from a mining NGO claims that people from different walks of life are active participants in 

this informal sector: 

‘When gold is found in a place, …people troop in, including foreigners. The Chinese 

are mostly talked about, but there are Americans, Europeans and nationals from other 

West African States.’ 

A report by the Guardian (2013) cites horrific number of foreigners arrested and deported for 

undertaking illegal small-scale mining: 

‘…1,577 illegal foreign miners have been arrested by the Ghanaian authorities, and 

more than 3,800 have submitted to deportation on a voluntary basis… in June and July 

alone 4,592 Chinese illegal immigrants were deported… All these Chinese were 

involved in illegal employment in Ghana, the majority in illegal goldmining.’ 

Also, the Minerals Commission (cited by Crawford, Agyeyomah, Botchwey and Mba, 2015) 

reports the following:  

‘…since the Task Force commenced its operations… number of Russians, Togolese and 

Nigerians were also arrested.’ 

The number of foreigners involved in mining activities reserved for only Ghanaian nationals is 

an indication that Ghana and indeed, many mineral-rich developing countries have weak 
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institutions, a position held by Patnaik and colleagues (2018). How did all these people get into 

the country without the knowledge of State institutions mandated to track their whereabouts? 

How are these illegal activities nurtured and sustained? It can be postulated that these 

undocumented immigrants are supported by strong network of powerful people in the society. 

In his study of the ownership of artisanal and small-scale diamond mining in Sierra Leone for 

example, D'Angelo (2014, p. 271) concludes that: 

‘…miners are organized in gangs… comprises a minimum of two or three people, and 

usually no more than a dozen …At the top of this hierarchy are the financiers or 

supporters’ 

This so-called ‘financiers or supporters’ in Sierra Leone may be present in Ghana and operating 

actively in the small-scale gold mining sector. I could therefore argue that the ordinary gold 

digger may only be representing the faceless cabal of sponsors that may have strong political 

power. Indeed, scholars, Hilson, Hilson and Adu-Darko (2014) in their study of Chinese 

participation in the Ghana mining industry affirmed that some politicians and bureaucrats are 

active participants in galamsey and concluded that that was a clear expression of the sectors 

informalisation. 

7.2.3 Indiscriminate Gold Mining and Environmental Pollution 

The rapid growth in illegal small-scale mining is caused by the lack of policy direction from 

the government. As ascribed by the respondent from the policy think tank (reported above), the 

Government of Ghana, after the legalisation of small-scale gold mining in 1989, has not 

provided the sector with any meaningful technical support. 



310 

 

 

 

The foregoing suggests that the actors have not had significant transition from small operations 

to large ones. For example, the operators are not supported with geological services or scientific 

methods for exploiting fields that are rich in mineral resources. Instead, the miners dig 

everywhere in search for the precious metals, hence the immense pollution caused to the 

environment. Furthermore, lack of geological support increases business risks – huge 

consequence on mining operational costs. This was captured in the words of one traditional 

ruler interviewed: 

‘The miners explore everywhere for gold – reserved forests, river bodies, graveyards... 

This leads to the massive pollution of the environment. …if they were provided with 

say, geological support, they may focus their attention on mineral rich areas that would 

not cause unnecessary disturbances to the environment.’97 

The above assertion has been reiterated by another responded from the informal small-scale 

mining sector. In narrating the activities small-scale miners undertake in prospecting and 

exploiting the precious mineral, this interviewee confirmed the above practice, and lamented 

over how lack of technical support for mining operations increases business risks. An extract 

of that interview is presented in the following: 

‘…[mining] is a trial and error system where one either wins or loses.’98 

These business risks associated with illegal mining has a major impact on the environment – 

‘digging everywhere for gold’. Arguably, in the search for gold, other natural resources are 

                                                 
97 Interview, Traditional Ruler, January 2018. 
98 Interview, Informal Small-Scale Gold Miner, January 2018. 
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being depleted at a faster rate. The above assertion is an indication that small-scale mining is 

predominantly informal and relies not on modern scientific methods of finding the resources.  

7.3.4 Small-Scale Gold Mining Informality and Disturbances in the Social Structures  

The negative impact of mining in general is not limited to environmental degradation. In 

addition, mining’s contribution to the disruptions in social values is immanent. The Today 

Newspaper (cited by GhanaWeb, 2016) reports of a cemetery invasion by illegal miners in the 

Asutifi North District. 

…galamsey’ operators, have turned a cemetery at Kenyasi… into a mining concession. 

The cemetery …has become a fertile ground for small-scale and illegal miners many of 

whom are youth, to prospect for gold.’ 

In another development, Ansah (2013) reports on the encroachment of school lands in 

Abuakwa, a mining community in the Eastern region of Ghana: 

‘illegal miners… encroaching the School compound still remains a great worry …as it 

interrupts teaching and learning …students are exposed to [danger] as a result of the 

numerous uncovered pits…’ 

The above claims were substantiated by a resident from a mining community. In an interview, 

this respondent lamented over how indiscriminate mining affects the cultural heritage of 

mining communities. She claimed that graveyards and other sacred places reserved by their 

ancestors for cultural functions have been encroached and forcibly mined. An excerpt of her 

personal experience has been reported below: 
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‘…people mine in cemeteries… I have personally been affected… My daughter died 

[and] her burial place has been mined as we speak. …I cannot place... value on this 

loss …people are treated as if they are not human beings...’99 

From cultural perspective, people have closer links with their ancestors (Ephirim-Donkor, 

2016; Mendonsa, 1976). The living pour libation to invoke the spirits of the departed ones for 

protection and guidance (ibid). Indiscriminate mining undermines the culture and beliefs of the 

residents of the mining communities. Arguably, most of these disrespectful conducts are 

executed by people that do not place much value on the beliefs of the mining communities. 

Thus, they are insensitive to the culture of the mining communities. It is valid to pontificate 

that most of the decentralisation of mining activities could cure this mischief. Thus, when local 

councils are empowered to regulate gold mining activities within their jurisdiction, stringent 

by-laws and the enforcement of same may be more effective than managing them from the 

national level. 

7.4.5 Disparaging Public Outcry on Galamsey: Civil Society’s Response 

Indeed, the enormous threats of illegal mining – environmental pollution, social disruptions, 

loss in economic benefits among others led to the ‘evolution’ of a new actor in 2017 – Media 

Coalition Against Galamsey (MCAG). The MCAG is a pressure group formed by major 

Ghanaian media entities and later joined by other civil society organisations to ‘put positive 

pressure’ on the government to eradicate illegal mining (Citionline, 2017). On the day of the 

launch of the campaign, the group announced the collection of about one million signatures 

from Ghanaians to express their displeasure to the President of Ghana about the menace caused 

                                                 
99 Interview, Opinion Leader from a Mining Community, January 2018. 
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by illegal mining. In that meeting, the Chairman of the Ghana Christian Council (a member of 

the Coalition) was reported to have declared (ibid): 

‘Now that the water bodies have been polluted with cyanide, mercury and other 

poisonous chemicals, if care is not taken, Ghana will in the near future import water 

from outside, and even the churches will not get water to baptize people.’ 

The MCAG campaign gained massive momentum nationwide and immediately triggered a 

response from the government – a three-week ultimatum for the withdrawal of equipment from 

small-scale mining sites nationwide was announced (African Press Agency, 2017). The impact 

of the government’s fiat was significant as reported by the African Press Agency (2017): 

‘…some illegal miners… have started abandoning their sites following a three-week 

ultimatum from government. …about 545 excavator machines have been moved from 

illegal mining sites while 1,148 dredging machines out of 2,300 have been removed 

from site to plain places.’ 

The halting of small-scale mining activities and the subsequent actions taken by the 

government (including the inauguration of the ‘Operation Vanguard’ task force) to curb illegal 

mining are indications of a ‘drift institutional change’ as ascribed by Mahoney and Thelan 

(2010). Here, the rules of the game rarely change. The change normally affects the enforcement 

of the rules and not the rules themselves (Hacker, 2005). Mahoney and Thelan (2010) opine 

that the inaction of the actor may lead to the alteration of the institution, usually, the change, 

emanating from external sources. Thus, a drift occurs where vacuum is created due to the 

neglect of the rules’ enforcement (ibid). 
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Figure 7.3 Political Context and the Type of Institutional Change, Drift 

 

 

Source: Adapted from Mahoney and Thelen, 2010 

Applying this to the recent change recorded in the small-scale sector, it is clear that failure of 

the government to rigorously enforce the mining law and on the side of the small-scale gold 

miner to comply with the provisions of their licenses caused an external pressure to be mounted 

on the players of the game. Thus, the pressure mounted on the government (with high 

discretionary power) was triggered down to the small-scale miner that has a weak political 

power to veto the change (Refer to Figure 7.3). 

After the temporal ban, the Government of Ghana held many mining stakeholder meetings to 

solicit for support to end the illegal activity. For example, in mid-2017, the government 
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organised a forum for traditional rulers to lobby for their support in building a policy to tackle 

the galamsey canker. In that forum, the President of Ghana made the following prominent 

revelations in a speech100 he delivered (Myjoyonline, 2017b): 

‘All kinds of people… are involved in this exercise [galamsey] – security personnel, 

political leaders, business men and I dare say it, Nananom [Chiefs]… [it] will be a 

betrayal of the trust that the Ghanaian people put in me [if I don’t stop it].’ 

The foregoing implies that for the first time in the history of the fight against illegal gold mining 

in Ghana, the government appeared to have shown more commitment and the political will, in 

adopting a sustainable plan. The President of Ghana disclosed that a team of cabinet ministers 

had been commissioned to draft a policy in addressing the galamsey menace and that 

stakeholders’ contribution was key for the uprooting of illegal mining (ibid): 

‘I am prepared to put my presidency on the line on this matter...  We cannot win this 

fight without the support of the traditional authorities of our country. Any serious social 

mobilisation of Ghana since time in memorial, if you [Chiefs] are not involved it doesn’t 

happen… so, the reason why you’ve been brought here today is for us to have the 

opportunity to share with you, our thoughts…. and then to ask of you… active 

involvement to bring this menace of galamsey to an end. …[You’ve] always stood up 

to the critical moments of our country. When the Whiteman wanted to take our land, it 

was you who got up… to say no, here, the land belongs to the Chiefs – custodian for 

their people.’ 

                                                 
100 The speech delivered by the President of Ghana at the Traditional Rulers’ Mining Forum was posted at 

Myjoyonline’s YouTube platform. A transcript of the speech has been presented by the researcher. 
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It is important to analyse the impact of government’s policy to fighting illegal mining with the 

security services. Has the government’s approach to fighting illegal mining with security forces 

been effective? In the past decade, the Government of Ghana has attempted to control illegal 

mining activities with law enforcement by armed security personnel. This style of enforcement 

is a knee jerk approach – a response to an event like mine accidents or a protest by communities 

affected by mining (see for example; Andrews, 2015; Crawford et al, 2015). Therefore, they 

are not sustainable. Moreover, this ‘firefighting’ approach of uprooting galamsey does not deal 

with the problem comprehensively. Rather, they contribute to the undermining of small-scale 

mining activities. This was disclosed by a respondent from a registered small-scale gold mining 

enterprise: 

‘…Taskforce people …extort money from miners, abuse us and confiscate our tools. 

That process is expensive and breeds corruption. …some colleagues in the business 

had their equipment put on fire on suspicion that they were involved in galamsey ‘101 

In my view, the allegations made by the above respondent is credible. I say this because, in 

2013, an inter-ministerial taskforce was put together by the Government of Ghana with the 

following Terms of Reference: Seize equipment used by the illegal miners; arrest and prosecute 

the actors; Deport foreign operatives and; revoke the licenses of miners that sub-leased their 

concessions or engaged the services of foreigners (Crawford et al, 2015). 

In spite of the claim above, only the first few months of the Task Force’s work recorded some 

successes and that the project was not sustainable. In my opinion, the failure of the Task Force’s 

(in 2013) business accounted for the constitution of another team of security personnel for the 

                                                 
101 Interview, Small-Scale Miner, August 2018. 
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same purpose in 2017. Therefore, I reiterate that this approach is not a sustainable way of 

tackling the galamsey menace. Instead, the approach has contributed to the marginalisation of 

the small-scale sector, increasing further, the bottlenecks to their formalisation. 

So, in 2017 the quest for mining laws enforcement was intensified by the government and that 

an Inter-Ministerial Committee on Illegal Mining (IMCIM) was constituted to formulate policy 

that would control the activities of illegal miners (Setsoafia, 2018). This IMCIM draws its 

members from government ministries and agencies in charge of Mines, Environment, 

Chieftaincy, Interior, Defence, Local Government, Water Resources, Monitoring and 

Evaluation, and Information (ibid). The IMCIM, in July 2017, formed a security taskforce, 

dubbed ‘Operation Vanguard’ to patrol along mining communities. I must emphasise that the 

IMCIM was the government’s response to the MCAG quest to end illegal mining.  

The Operation Vanguard is a product of the IMCIM and is made up of 400 personnel from the 

Ghana Police Service and the Ghana Armed Forces (Awiah, 2017). The Operation Vanguard’s 

responsibilities are not too different from their predecessor Task Forces; to monitor mining 

sites to ensure that only operators that have the requisite documentation for mining can operate 

and that unlicensed operators are arrested and prosecuted (ibid). I must also draw the attention 

to the fact that the Vanguard’s work began after the prolong ban on small-scale mining was 

lifted.



318 

 

 

 

Table 7.1 Water Turbidity102 Levels for Selected Rivers in Ghana 

 

 
Source: Data Provided by the Water Resources Commission103, 2020 (see, News File, 2020)

                                                 
102 Water Turbidity is the measurement of water quality or the degree of water transparency. The lower the turbidity of the water, the lesser the contamination and the vice 

versa. 
103 The Water Resources Commission is the government agency tasked to manage Ghana’s water resources. The data was delivered by the Executive Secretary of the 

Commission on a television programme on 7 March 2020. A transcript of the Executive Secretary’s submission has been presented as Table 7.1. 
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It is justified to state that from the time of their inception, some temporal successes have been 

chopped by the Operation Vanguard, making this mechanism somehow effective than previous 

government anti-galamsey taskforces. These achievements include the restoration of water 

treatment plants and significant improvement in water turbidity in mining communities (see, 

Table 7.1). As discussed above, hazardous chemicals from the mines pollute water bodies, 

increase the cost of water treatment and in extreme cases, lead to the shut-down of water 

treatment plants owned by the Ghana Water Company (Amankwah, 2013; Hilson, 2017; 

Arhinful, 2020). We are however made to understand that the improvement in water quality 

during the short period of the Vanguard’s work was the effort of the MCAG (Yusif, 2019). 

Thus, the extensive media coverage and the national discussion over mining had significant 

impact on the work of the Operation Vanguard. 

Why would the government dwell on this unsustainable initiative (security taskforce) to combat 

galamsey? It may be justifiable to conclude that lack of understanding of the operation of the 

small-scale mining sector is the cause of the ‘firefighting’ militarisation. This assertion has 

been held by scholars, Hilson and Moconachie (2020), McQuilken (2018), Hilson and Hilson 

(2015) and Ayee et al (2011). Could it also be that there is some understanding of this complex 

sector but the political will to initiate appropriate policies? Going by the claims of two leading 

politicians (President Akuffo-Addo and President Mahama) and their policies against galamsey 

after winning elections suggest that political will is lacking. For example, few months into the 

2016 general elections, these two leaders accused each other for not initiating the most 

appropriate policies for small-scale mining, demonstrating a clear understanding of the 

behaviour of the sector (see, GhanaWeb, 2016). 
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7.3 Government’s Response Against Illegal Mining: Formalisation of Small -Scale 

Gold Mining 

7.3.1 Access to Capital and Technical Support  

It is important to ask at this point, if the enactment of more laws and the enforcement of same 

by the security services are not sustainable for the restriction of foreign participation in small-

scale gold mining and for that matter, galamsey operations, what approach should be used to 

clamp down this illegality? An interviewee from a policy think tank proposes that the provision 

of capital and technical expertise by the government would help small-scale miners expand 

their businesses and demotivate them from inviting foreigners into that sector. This assertion 

has been captured below: 

‘…[the regulator should provide] geological mapping [service in order to] …allocate 

mineralised lands. …equipment should [be] …provided the small-scale miners [through 

a] plant pool facility…where the small-scale miners can rent [equipment] on 

concessionary rate.’104 

For the provision of technical support by the government to be effective, another interviewee 

from an NGO suggests the decentralisation of the regulators’ operations. This would ensure 

the timely availability of skilled personnel to consult and closely monitor the activities of the 

small-scale miners. Here, the informant again suggests that the support service to be used be a 

prototype of the farmers extension service provided by the Ministry of Food and Agriculture. 

This Ministry has effective team of experts that provide field services to farmers (see, Buadi, 

                                                 
104 Interview, Official of a Policy Think Tank, January 2018. 
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Anaman and Kwarteng, 2013; Donkor et al, 2016). An extract from the interview is presented 

below: 

‘…government could also replicate one successful programme in the agricultural 

sector. Here, professional agriculturists are dispatched to the farming communities to 

guide them [farmers] in the practice of good standard…’105 

Today, monitoring and supervision of small-scale mining activities by regulatory bodies are 

ineffective, hence, the government’s attempt to fill this gap through the intervention of the 

services of the security taskforce as discussed above. I argue that inadequate staffing and 

logistics in regulatory institutions like the Minerals Commission and the Environmental 

Protection Agency among others, account for the low rolling of effective monitoring of small-

scale mining activities in Ghana. Meanwhile, the availability of skilled personnel for the 

performance of mining supervisory roles is not a major challenge in Ghana. Evidence of this 

was shown under the discussion of local content human resources development in Section 

6.3.1. The problem is that designated State agencies that enforce mining regulations are under 

resourced to recruit more personnel. 

Also, unavailability of financial support to the small-scale miners could be solved through the 

provision of government financial support schemes for small businesses. One small-scale 

mining operator from the formal sector claimed that financial empowerment of licenced small-

scale miners would go a long way to check the operation of illegal mining activities. He also 

asserts that many employment opportunities could be created for the illegal miners if the 

                                                 
105 Interview, Official of a Non-Governmental Organisation, January 2018. 
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licenced small-scale miners are provided adequate resources to expand their businesses. This 

assertion has been captured below: 

‘…genuine licence [holders] should be given some credit facilities, so they can engage 

the services of the galamsey operators… the licence holder can sub-let part of their 

concessions... [under] keen supervision, the land mined …could be reclaimed.’106 

Another small-scale operator interviewed expressed similar opinion as recorded above. The 

interviewee further added that strict enforcement of the mining rules would ensure 

environmental discipline. An extract of that interview is reported below: 

‘When the regulator begins to slap penalty on operators, there will be some sort of 

sanity in the industry. Capital is a huge challenge to small-scale operators. Some have 

acquired licence all right, but because of inadequate capital, their businesses are not 

profitable. We can employ most of the galamsey operators when we are strong 

financially.’107 

It is interesting to note that many people are into galamsey operations because of the lack of 

jobs in mining communities. I agree with the above interviewees that the expansion of the 

formal small-scale mining sector has the potential for the creation of some economic 

opportunities for a significant number of the illegal miners. It is also true that the formal small-

scale gold mining sector is not growing at a faster rate, partly because of financial constraints. 

This void is being filled by foreign capital. In Crawford and colleagues’ (2015, p. 13) recent 

                                                 
106 Interview, Small-Scale Miner, August 2018. 
107 Interview, Small-Scale Miner, July 2018. 
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study, the scholars conclude that the boom in the Chinese economy is making financial 

resources available to lower class of citizens and that they can: 

‘…borrow sums of approximately US $25,000 from the bank, and thus providing groups 

of 8 Chinese miners with up to US $200,000 for investment in small-scale gold mining 

activities in Ghana.’ 

Now, returning to the question of the causes of informality of the small-scale mining. I argue 

that the influx of foreigners into a sector that is solely reserved for Ghanaian nationals has been 

caused by lack of proper support systems for the local operators. Therefore, the conduct of the 

indigenous miners in this regard is intended to fill the gap created by the State. The implication 

is that the behaviour of today’s local small-scale miner is not parallel to occurrences in the 

mining industry in colonial times. Thus, following closely, the dominance of foreign 

investments in the mining industry during the colonial era, I submit that the current trend is a 

repetition of the history of foreign control of mines in Ghana. 

In 1895 for example, when the three local entrepreneurs, Biney, Ellis and Brown secured a 

mining concession from the Chiefs of Bekwai, these business partners brought in foreign 

capital (from London) to start the Ashanti Goldfields Corporation, (see, Afrifa, 2006). 

Therefore, in situations where there are inadequate local resources to fund profitable mines, 

mining concessionaires would fill this gap by inviting participants who have the requisite 

expertise and capital resources. Hence, the overdominance of foreigners in the small-scale gold 

mining sector today. 

I must stress that some of the respondents provided a conflicting opinion as to the contribution 

of the government in attracting substantial local investment for the expansion of the small-scale 
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mining sector. For example, an interviewee from the public service at the national level claimed 

that when small-scale mining was legalised in 1989, the government’s plan of attracting 

Ghanaian participation was backed by appropriate policies. This respondent gave the below as 

an example of the policies to draw local investment: 

‘Key among government initiatives to draw locals into the industry was mining 

fees/licence differentials. The indigenous miners pay between 6% and 8% of the fees 

charged foreign investors.’108 

Table 7.2 Selected Mining Application Fees for Ghanaian Applicants – Minerals 

Commission 

 

 
Source: Government of Ghana, 2019b 

Even though the fees charged the indigenous miners are relatively cheap, the cost is a major 

hindrance to many artisanal miners to formalising their operations (see, Table 7.2). Thus, for a 

small-scale miner that uses simple implements for his or her operations, a fee between USD 

1,500 and USD 9,000 is a huge amount of capital to accumulate. In addition to the fees paid to 

the Minerals Commission comes an environmental impact assessment fee to be paid to the 

Environmental Protection Agency, stool land registration fees, court registration fees, local 

government business operating licences among others (Hilson, 2016). 

                                                 
108 Interview, Government Official, December 2017. 
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Another respondent, a traditional ruler from a mining community, presents a picture of the 

poverty levels in some mining communities, hence, operators inability to easily mobilise the 

huge capital for their business: 

‘…operators from this community that are into galamsey are poor’109 

In a recent analysis of mining regulations and development in Africa, Akabzaa (2009) argues 

that despite the huge investment attracted by the industry, plus its flamboyant statistics and 

economic indicators thrown about, there is acute and pervasive poverty in communities 

affected by mining. Akabzaa (2009, p. 29) concludes that the value created by the industry has 

not been equally distributed: 

‘The benefits of the industry have been disproportionately appropriated by [large-scale] 

mining companies and a limited local elite… and some traditional rulers [that] benefit 

from mineral royalties.’ 

Hilson (2016) reinforces the above claim by commenting on a consensus reached by delegates 

of a World Bank sponsored conference on Informal Mining in 1995. The Conference resolved 

that artisanal small-scale mining is: 

‘…poverty-driven, attracting individuals with few, if any, alternative income-earning 

opportunities.’ 

In furtherance to the above, a claim by one senior government official from a mining regulatory 

body suggests that a good number of the small-scale miners are not able to pay their renewal 

licences promptly. This respondent revealed that the regulator was laxed in enforcing strictly, 

                                                 
109 Interview, Traditional Ruler, August 2008. 
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the mining rules to the small-scale operators and that was a means for encouraging local 

investment in that sector. The assertion has been captured below: 

‘…on regulations, the standards are relaxed for local investors. …[example, they may] 

default in renewing their licences for a long time …[and would not be] penalised, say, 

imposing penalties or withdrawing their licences.110 

In my view, the purported relaxation of the rules on the part of the small-scale actors is a 

weakness on the part of the regulator instead of being a means for boosting local mining 

enterprises. Unfortunately, this identified weakness breeds corruption and other criminal 

activities. It is thus seen as a major contributory factor for the smuggling of gold out of Ghana 

as discussed in Section 6.4. Therefore, it is only reasonable to formulate achievable policies 

than to formulate difficult ones that cannot be enforced, rather frustrate local business 

development. 

7.3.2 Policy Disparity: Small and Large-Scale Miners 

Even though small-scale mining is legitimised in Ghana, the actors operating from this sector 

are marginalised, especially, in comparison to their counterparts from large-scale mining. Thus, 

small-scale miners are not treated at arm’s-length level with the big players of the game. For 

example, one respondent from a policy think tank identifies some incentives at the disposal of 

the large-scale miners. This interviewee listed government incentives granted to large-scale 

mining enterprises in the past. The incentives include tax holiday, subsidised utility services 

among others. An extract of the interview has been presented below: 

                                                 
110 Interview, Government Official, December 2017. 
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‘Why do they [small-scale miners] have to licence if there are no benefits accruing to 

their businesses? There has not been much incentives for people to formalise their 

operations. …the government gives [incentives] to the multinational companies, the 

locals do not attract anything.’111 

Comparatively, similar opportunities have not been given to the small-scale miners. It is worth 

repeating that although small-scale mining has been reinstated for the past three decades, the 

attention given to the sector is insufficient in relation to what its counterparts in the large-scale 

sector receive from the State. Thus, small-scale mining continues to be treated unfairly, hence, 

marginalised. McQuilken’s (2018) study of the informalisation of Ghana’s small-scale mining 

sector concludes that government policies have often been used to create unfair treatment and 

further broaden the huge gap between small and large-scale sectors. Thus, most of the policies 

introduced by the State are to the disadvantage of the small-scale sector miner (ibid). 

On tax incentives for example, large-scale miners have the leeway to negotiate with the State, 

based on the quantum of investment they bring to Ghana. For example, one senior public 

servant at the national level asserted in an interview that:  

‘…there is a fixed rate of 5% [royalty] …However, some mining companies have… 

negotiate[d] for separate rates. Newmont and Ashanti …pay 3%.’112 

This flexibility is absent in the case of the artisanal miner. This is because, the large-scale 

miners are in the capacity to influence policy on taxation. For example, Newmont Mining 

Corporation (2009) reports of the ratification of an Investment Agreement by Ghana’s 

                                                 
111 Interview, Official of a Policy Think Tank, January 2018. 
112 Interview, Government Official December 2017. 
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Parliament in 2003, where the State fixed its royalty and tax obligation ‘for the life of any 

Newmont project in Ghana.’ This ratification was reviewed in 2015 after the mining giant 

injected about USD 2.7 billion into its operation in Ghana (Graphic Online, 2015). 

Furthermore, there have been many instances where some large-scale mining enterprises have 

acted in contravention to mining and environmental laws and yet, escaped the full rigour of the 

law. In the last three decades for example, mining and environmental researchers have 

chronicled the spillages of cyanide and other toxic material by large-scale mining enterprises 

into the environment (see: Amegbey and Adimado, 2003; Owusu-Koranteng and Owusu-

Koranteng, 2017; Anane, 2006). A recent example is Newmont Gold Ghana’s spillage of 

cyanide into the river Asunua that flows to river Subri – a source of water for several of the 

mining enterprise’s host communities (Owusu-Koranteng and Owusu-Koranteng, 2017; 

Bawole, 2013). 

Strikingly, Newmont failed to promptly report the incident to the appropriate authorities until 

members of some local communities saw the floating of dead fishes on their water bodies 

(WACAM, 2009). Meanwhile, this large-scale actor’s operational activities were not halted by 

the government after the accident. Instead, it took the regulator about a year to conduct 

investigations that finally slapped a penalty equivalent to five million US dollars (seven million 

Ghana cedis) on the operator (Bawole, 2013). Thus, Newmont was allowed to operate fully 

while awaiting the determination of the inter-ministerial committee that undertook the 

investigation. 

Was the penalty punitive enough to serve as a deterrent to other industry actors and to forestall 

the damage caused to the environment? I argue in the negative. Even though the Ahafo cyanide 

accident dented Newmont’s corporate image, the penalty was insignificant in monetary value. 
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In the 2009 financial year (the period when the accident occurred) for example, Newmont 

Ghana posted a profit of nearly USD 100 million from the over half a million ounces of gold 

produced (Newmont Mining Corporation, 2009, pp. 27, 42, 67). This is an indication that the 

fine slapped by the regulator was about 1 per cent of gold sale and 5% profit from the Ahafo 

mine. 

I therefore argue that in Ghana, large-scale mining offenders are slapped with minimal penalty 

in contrast to the actors in the small-scale sector. Thus, environmental and mining accidents 

caused by small-scale actors are treated differently. Often, their operations are completely 

halted subsequent to investigations. This was the experience of the small-scale sector when the 

government planned to overhaul its operations in 2017 as discussed in Section 6.6.5. Here, both 

licensed and unlicensed operators were banned for over a year due to alleged indiscriminate 

environmental pollution. I submit that such a blanket policy is a major contributor to the 

sector’s informalisation. Thus, government policies often frustrate the progress of the small-

scale miner while the large-scale actor’s business is improved with new policies. 

7.3.3 Bureaucracy in Formalisation of Small-Scale Mining 

One worrying event that causes the low patronage of miners’ registration of their business is 

the time it takes for the registration of their activities. This problem is mainly caused by the 

long list of review and approval by regulatory bodies (see, Figure 7.4). It can be argued that 

the mining regulator is conscious of the importance of the timely registration and efficiency in 

the mining licencing application process for the small-scale miner. Therefore, the government’s 

policy on mineral licencing for small-scale miners considers timeliness, effective and 

transparent delivery of the licencing approval process. Section 5(3) and (5d) of the mineral 

licencing policy depicts the following (Minerals Commission, 2014b): 
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‘Small-scale operations are distinguished from other operations in order to reserve 

rights to conduct such operations to Ghanaian citizens and to assist Government in 

targeting programmes to support the development of small-scale mining… the Minerals 

Commission upon receiving applications… [considers] time limits for conducting 

evaluation of applications, notifications to other government agencies and maintaining 

active liaison between mining companies, regulatory agencies and local communities. 

The above policy document indicates that the government has deliberately carved out the 

operations of small-scale mining from its counterparts in the large-scale sector with the 

intention of responding to the former’s needs promptly. Indeed, the provisions of the policy 

would manifest in the formalisation of the small-scale mining sector. Is the policy of timeliness 

of the registration process being adhered to? What then is contributing to the slow formalisation 

of the sector? To help answer these questions, it is important to analyse the impact of 

bureaucracy in the registration process to the operation of the small-scale mining sector.  

The bureaucracy in the licencing acquisition process is a major impediment for the formalising 

of artisanal small-scale mining in Ghana. This is an indication that the spirit of the licencing 

policy, though right, has not been implemented to the latter, for the benefit of the small-scale 

miner. It is worth drawing attention to the fact that the Minerals Commission has District 

Offices in selected mining communities. These District Offices are required by the Minerals 

and Mining Act, 2006 (Act 703) to among other functions assist the formalisation of artisanal 

miners. As a matter of fact, Section 90 (3b) of Act 703 stipulates that the District Offices 

‘supervise and monitor the operation and activities of the small-scale miners and prospective 

small-scale miners’ (Government of Ghana, 2006). 
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Meanwhile, the final decision on licence acquisition is made by the national office in Accra 

and not the District Offices. Some of the respondents from the informal small-scale sector 

lamented over the long process it took them to register their business operations with regulatory 

bodies: 

‘One was tossed over for a long time before you could be granted the licence. It was 

not a pleasant experience at all travelling to Accra on several occasions to follow-up 

on application processes.’113 

Another respondent, a senior officer at the local council added his voice to the bureaucratic 

registration process at the national offices of the mining regulatory agencies. 

…processes for acquiring licences is… long and depressing for most of them [illegal 

miners]. So, if you can avoid all these frustrations by agreeing with the farmer, it is the 

easiest way to go’114 

The deduction made from the above assertion is that the licencing process is not entirely 

decentralised, hence, comes at a high cost to the small-scale miner. Indeed, the red tape in the 

mining licencing regime in Ghana reflects many other sub-Saharan African countries – Zambia, 

Uganda, Mali and Ethiopia (see, Hilson and Potter, 2005 and 2003; Siegel and Veiga, 2009). 

Meanwhile, few African countries, including Tanzania have overcome some of these 

bureaucratic procedures through the decentralisation of the mining licencing approval process 

(Fisher, 2007).

                                                 
113 Interview, Small-Scale Miner, August 2018. 
114 Interview, Local Government Official, August 2018. 
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Figure 7.4 Small-Scale Mining Licencing Approval Processes – Ghana 

 

 
 

Source: McQuilken, 2018



333 

 

 

 

In the Ghanaian context, apart from the long distances that the miners travel to formalise their 

operation, the licencing process could take many months to complete. There could be as many 

as ten public institutions (see, Figure 7.4) that monitor and evaluate the licencing approval 

process. Unfortunately, the activities of most of these offices are not harmonised. Thus, each 

of the approving government agencies functions independently from the others, instead of 

operating a one-stop shop for the entire process. 

More worrying about the bureaucratic licensing regime is the additional fees to be paid by the 

miner at the lower level institutions. Hilson and Hilson’s (2015) recent study of small-scale 

mining formalisation found that officials of local government, traditional Chiefs and 

landowners demand huge sums of money from the miners before the formal registration 

processes commence. 

7.3.4 Decentralisation of Licencing Protocol: A Means to Improving Formalisation? 

The nine under-resourced District Offices of the Minerals Commission serve the 16 

administrative regions of Ghana. For example, the district office in Kumasi supervises the work 

of most parts of the Ashanti, Bono, Bono-East and Ahafo regions. The implication is that 

miners in the Asunafo and Asutifi districts (areas studied) of the Ahafo region for instance 

would have to travel outside their regions to initiate their licencing documentation, a process 

that may take many months or years to complete (Hilson, 2016; Aubynn, 2009). Similarly, 

mining inspectors travel long distances to inspect the operations of mining firms. A respondent 

from a traditional authority claims that the sporadic break in site visits encourage non-

compliance of the operating standards. An excerpt of this assertion is reported below: 
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‘…[mine inspectors] do not have any office around this area. …the offices [near us] are 

…in Kumasi and Bibiani [and] are not adequately resourced.’115 

A senior local government official recommended the decentralisation of the registration 

process where the local councils would give periodic reports to the regulators at the national 

level. This interview has been captured below:  

‘There should be mining committees in all the local areas… empowered to monitor the 

activities of mining operators for compliance [and]…furnish the regulator with periodic 

reports for punitive actions… against non-compliant miners… Assemblies should have 

a say in mining… [and not just] the central government’116 

The decentralisation of mining activities would significantly reduce the bureaucracy in the 

mining licencing process. It follows that the decentralised system would encourage the 

formalisation of small-scale mining businesses. In similar vein, the local government 

employees could quickly mobilise resources to monitor mining activities in their jurisdiction 

for compliance. 

Also, the local government structure could effectively play the training role enshrined in 

Section 90(3c) of Act 703 (Government of Ghana, 2006): 

‘[the District Offices shall] …advise and provide training facilities and assistance 

necessary for effective and efficient small-scale mining operations’ 

                                                 
115 Interview, Traditional Ruler, July 2018. 
116 Interview, Local Government Official, August 2018. 
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Arguably, the training function is not effectively performed by the Minerals Commission due 

to resource constraints – staffing and logistics (discussed above). 

7.3.5 Unavailability of Mineralised Lands for Small-Scale Gold Mining 

One major contributing factor for the non-formalisation of artisanal small-scale mining in 

Ghana is the unavailability of mineralised lands for leasing. A small-scale miner interviewed 

indicated that some large-scale operators have been given concessions for huge parcels of 

unmined lands. In that submission, the respondent details that the multinational enterprises for 

instance have secured these parcels of land for future development thereby making it 

impossible for small-holder miners to acquire lands for their operations. An excerpt of that 

interview is captured below: 

‘…[large-scale miners have secured] lots of land for prospecting and exploration. All 

those lands are blocked by the [Minerals] Commission. You have to negotiate [with the 

title holders] for them to release some parcels.’117 

The above loophole is inherent in the mining laws in Ghana – where investors could secure 

large mineralised lands for prospecting purposes. In reviewing the mining concessions of the 

Ashanti Goldfields for instance, Aubyn (2009, p. 67) found that in the middle of the 1980s, 

over 100km2 concession was owned by this mining enterprise within the Tarkwa and Abosso 

areas and that: 

                                                 
117 Interview, Small-Scale Miner, August 2018. 
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‘…[in] 1990, the company was issued a Prospecting Licence by the government for the 

above area, and by 1993 had been granted a mining lease of approximately 57km2 from 

Damang in the north-west to the old Abosso mining area’. 

Aubynn’s claim has been reiterated by Hilson (2016, p. 15). 

‘…regulatory requirements favour large-scale and junior mining companies… who 

possess the knowledge needed to negotiate the system …a large share of land being 

under concession to large-scale mining and mineral exploration companies. In Ghana, 

as much as 40 per cent of gold-mineralised land could be in the hands of close to 400 

foreign mining and mineral exploration companies.’ 

The Minerals and Mining Policy of Ghana (Minerals Commission, 2014b) corroborates the 

tensions arising from the issuance of mining licences to large-scale miners: 

‘Government acknowledges the tension that has arisen on many occasions 

between large mining companies and small-scale miners… [relating to] 

acquired rights, legitimacy expectations and the need to promote social 

harmony.’ 

The government’s leasing of huge parcel of mining lands to the large-scale miners with less 

consideration to small-scale miners is the main cause of conflict between these two actors. 

Thus, such large concessions leave no room for small-scale miners to operate their business. 

Consequently, the small-scale miners, in attempt to access the precious metals, encroach on 

these unused lands held by the large-scale enterprises. Over the years, conflict between small 

and large-scale operators in Ghana has been rampant and mostly, violent (see for example, 

Yakovleva and Vazquez-Brust, 2018). This anti-social menace could be managed when 
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mineralised lands are made available to artisanal miners. The effect is that when the artisanal 

miner is sure of securing a piece of land for its business operation, he or she is more likely to 

formalise their operations. 

7.4 Summary 

This Chapter examined the circumstances leading to the rise and fall of the SGMC between 

1961 and 1983 respectively. The SGMC was the holding enterprise for the nationalised gold 

mining industry after Ghana’s political independence. Drawing conclusion on the data, the poor 

performance of the SGMC was contributed by among others, corrupt practices, rampant 

political interference in management, and inadequate capital injection by the owner – the State. 

The failure of the SGMC coincided with the recession of the Ghanaian economy in the 1970s 

- 1980s. The analysis of the poor performance of the SGMC is critical for this study because 

that event led to the introduction of the ERP which privatised the nationalised industry. As a 

result, the privatisation of the mining industry saw the legitimisation of small-scale mining, 

after over half a century ban placed on this sector by the colonial authority. 

The privatisation of the mines was a major challenge to the status quo. This led to tension from 

various stakeholders in the industry. To this end, the departure necessitated the coalition of 

some minority stakeholder groups with varied interests to mount pressure on the government 

to cease the implementation of the privatisation policy. Was there a better alternate policy to 

the implementation of the government’s ERP? The pressure from the privatisation challengers 

did not yield the expected results because the government had weak power to veto the change 

proposal laid on the table by the International Financial Institutions. The reason being that the 

Ghanaian economy was in disarray and that the State could hardly survive without foreign aid, 
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hence, succumbing to the conditionalities of the Bretton Wood Institutions – the liberalisation 

of the economy, especially, the mine’s privatisation. 

This reform programme made the government unpopular among its primary political support 

base. Meanwhile, the porous economic indicators forced the government to take the bitter pill 

of reneging on its promise to protect ordinary citizens’ rights to the distribution of economic 

worth, instead of a liberalisation scheme that rooted for capitalism.  Meanwhile, the military 

government tactfully managed the opposition to the new policy through the co-opting of new 

leaders outside their circle. For example, prominent figures in the Ghanaian society, including 

Chiefs, were pulled to the PNDC government to help win back the legitimacy of the citizenry. 

In addition, organised labour, especially, the Ghana Mineworkers Union also backed out on its 

opposition to the privatisation of the mines. The data suggests that the labour union’s 

withdrawal became necessary when there was enough evidence to proof that the State did not 

have the capacity to recapitalise the underperforming industry. This meant that the continuation 

of the mining nationalisation policy would not be sustainable for the industry –more so because 

some of the mines had folded up. 

Thus, the government’s ownership of the mines suggested that the very jobs that the workers’ 

unions sought to protect might not be in existence in the long-term. Even though the unions 

backed out of the protests, they negotiated for the possible minimal impact of the privatisation 

on employment. Furthermore, they pressed for the reinstatement of small-scale mining as a 

preserve for the local Ghanaian, especially, those that were made redundant from the mines. 

After the implementation of the economic reform, the local mining community has witnessed 

significant improvement in its operations. For example, right after its legalisation in 1989, the 
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total output of the small-scale sector has grown from a little above two per cent to about a third 

of total annual production volume (Tsikata, 1997). Today, the sector’s output is equivalent to 

a third of the yearly gold production of the entire industry – a significant growth from a little 

over two per cent in 1989 (Minerals Commission, 2014b). It was found that these strides could 

be improved further if small-scale mining activities are supported with adequate capital and 

expertise.  

Meanwhile, the consistently improved production output of the small-scale sector has not come 

without challenges. Pollution of water bodies, depletion of forest cover, disruption of social 

structures and increased conflicts in mining communities (especially between small-scale 

illegal miners and large-scale mining enterprises) are some of the challenges associated with 

small-scale mining in Ghana. Furthermore, the sector has been infiltrated by foreigners, 

especially, Chinese. Again, it was found that these challenges are rampant because the 

Government of Ghana has not been able to formalise the sector after some 30 years of its 

legalisation. The claim is that the sector’s formalisation would be quicker and possible if their 

activities are properly supported by the government. 
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Chapter Eight 

Conclusion 

8.0 Introduction 

The final Chapter of this thesis discusses the key findings of the study (from Chapters Five, 

Six and Seven). Here, I submit my contribution to knowledge on Ghana’s mining industry and 

the theory of institutional change. Again, recommendations are made to mining related-

institutions for improvement in the work of the industry in Ghana. Also captured under the 

Chapter are limitations to the study and suggestions for future investigations. Finally, a 

summary to the study has been provided. 

The aim of the study was to identify the factors that contributed to the marginalisation of 

Ghana’s small-scale gold mining sector through mining ownership policy changes from the 

period of colonial rule to the post-Structural Adjustment Programme (SAP) implementation 

era. Particularly, the study was aimed at understanding the continuous informalisation of the 

small-scale gold mining sector in the lens of the minerals ownership policy changes. I aimed 

at understanding how actors of the mining industry in Ghana interact to gain legitimacy during 

changes in institutions that support or marginalise their existence. Two objectives were set for 

the study. 

Objective one was to analyse the motivation for the criminalisation of artisanal small-scale 

gold mining by the Colonial Government of Gold Coast and the reasons for the continuation 

of the same policy by the Government of Ghana after independence in 1957. The second 

objective was to understand the impact of the Government of Ghana’s mining industry 
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nationalisation and denationalisation policies on the small-scale gold mining sector. To achieve 

these objectives the following questions were reflected upon: 

1. What factors contributed to the ban of small-scale gold mining by the Colonial Government 

of Gold Coast? 

2. What factors accounted for the continuous criminalisation of small-scale mining by the 

Government of Ghana after political independence? 

3. What factors motivated the reinstatement of small-scale gold mining in 1989? 

4. What factors are contributing to the continuous informalisation of the small-scale gold 

mining sector after its legitimisation by the State? 

Against the above overarching questions, I conducted semi-structured interviews with officials 

from government and private institutions that operate in Ghana’s mining industry. The 31 

interviewees (see summary in Section, Table 4.1) were made up of policy makers from national 

and local government institutions, miners from small and large-scale enterprises, traditional 

Chiefs and opinion leaders from mining communities, and officials from policy think tanks 

operating within the mining industry. 

The data collected from the respondents were corroborated with archival documents sought 

from England and Ghana. These secondary data included mining policies formulated by the 

Gold Coast and Ghana Governments, correspondence between the Colonial Offices in Accra 

and London, reports and minutes of mining enterprises and mining industry associations. 

Following are the key findings attained by addressing the research questions. 
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8.1 Discussion of Key Findings and Contribution to Knowledge, Theory and 

Practice 

8.1.1 Displacement of Small-Scale Mining: The Politics of Mineral Resources Ownership 

and the Legitimacy to Rule 

Small-scale mining was criminalised by the colonial government in 1932. Thus, the indigenous 

small-scale gold miners were denied their livelihoods through a discriminatory policy 

formulated by the colonial authority. This policy prohibited actors that did not have ‘suitable 

technical qualifications or… adequate knowledge of the mining regulations’ (Memorandum of 

Colonial Mining Policy, 1946) from practicing their ancestral trade. This was the era that a 

handful of the local people could read and write, hence, exhibit qualities outlined in the mining 

policy. The mining qualification policy therefore, was in favour of the foreign mining investors 

that appreciated the self-imposed mining regulations. 

The indigenous small-scale gold miners on the other hand, had no formal training in the 

industry and were deemed unqualified to practice a trade that had been passed on to generations 

down the line. This study’s finding here is opposed to the assertion that the colonial authority’s 

persistent marginalisation and the subsequent ban on indigenous small-scale gold mining was 

to eradicate the negative impact of the latter’s activities (such as the indiscriminate usage of 

mercury) on the environment (see, Armah, Luginaah and Odoi, 2013). Rather, I found two key 

factors that motivated the implementation of the policy criminalising the indigenous people 

from participating in gold mining. 

One, to deprive the traditional Chiefs, access to substantial portion of the mining proceeds and 

two, to drive local labour for the large-scale gold mining sector. To reinforce the fact that the 
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environmental protection ban was a decoy, I found that the policy did not affect indigenous 

small-scale diamond miners. Thus, the indigenous operators in the diamond mining sector 

could operate while their counterparts in gold mining were banned. Meanwhile, the methods 

of small-scale diamond mining were not necessarily different from that of gold mining. I 

conclude that the ban was limited to artisanal gold mining because that sector attracted 

significant foreign investment. For the diamonds sector, there was no contest or struggle for 

power between the indigenes and the foreign investors. 

In fact, two-thirds of the mineral revenue in addition to taxes on trade and intermediary 

allowances were accrued to the traditional Chiefs. These resources made the Chiefs wealthy 

and powerful. Therefore, the traditional rulers had the legitimacy to rule their subjects. The 

British colonial institution therefore seized the mines to curtail the flow of mining resources to 

the Chiefs. Through the policy criminalising indigenous small-scale gold mining, the 

chieftaincy institution would not be in the position to organise structures that could contest the 

colonial authority’s influence in the Gold Coast. 

I must point out that the Chiefs continued to earn a reduced form of royalties from the foreign 

mining enterprises after the placement of the ban on small-scale gold mining. These payments, 

I found to be a ploy to win the support of the host communities so to provide some level of 

security for the foreign investment. Chiefs that proved difficult (i.e. those that did not succumb 

to the dictates of the colonial powers) were removed from their offices thereby creating factions 

in that traditional institution. 

The study also found that the colonial authority put in place measures to check the flow of the 

reduced royalties to the Chiefs. For example, all mining consignments issued by the Chiefs had 
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to be validated at a court of competent jurisdiction. Through the court’s bureaucracy, parties 

that were disqualified from engaging in mining activities (including the local small-scale gold 

miners) were sieved out. The colonial authority also used the court’s registration process to 

check the existence of fair legal agreements between the foreign mining investors and the 

landlords, and to monitor the Chiefs’ exchequer. 

Here, I contribute to the institutional change theory by submitting that for an emerging 

institution to have dominance over an industry, the power of the existing institutional 

supporters must be diluted and diffused by the contesting supporters. For this reason, the 

colonial authority truncated the resources that flowed to the chieftaincy institution by putting 

measures to dismantle the small-scale gold mining mechanism that supported the traditional 

authority. 

8.1.2 Acute shortage of local labour for foreign-owned mines 

The second reason for the ban on small-scale gold mining was to ensure the availability of local 

labour for the foreign mines. It was found that most of the local people did not want to work 

for the foreign mining enterprises, forcing the large-scale miners to depend on labour from 

Gold Coast’s neighbouring countries like Nigeria, Togo, Côte d'Ivoire and Sierra-Leone. This 

increased operational cost of the mines and depleted profits. The ban on local small-scale gold 

mining was therefore to stop competition over local labour between the two factions. 

The study found that the unwillingness of the indigenous people to accepting jobs at the foreign 

mines was influenced by two conditions. These conditions were the differences in work culture 

between the indigenes and the foreigners, and poor conditions of service in the mines. The 

Governor of the Gold Coast (Colonial Office, 1938), in a correspondence to London described 
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the work culture of the indigenous people in the following: ‘…in the British West African 

Dependencies… it is customary, on the whole, for labour to be taken on day by day or for any 

short periods.’ The foreign mines however, demanded full-time employment – a major conflict 

with the local culture. 

Although Ghana’s gold mining industry has a long history of existence, the indigenous people 

did not engage in this trade on full-time basis. It was found that during the raining season for 

example, mining activities were replaced with farming. Indeed, after the ban on small-scale 

gold mining, the large scale-miners continued to struggle in attracting and retaining the right 

amount of local labour. This, I found to have been caused by poor conditions of service for the 

mineworker. Surprisingly, the agricultural industry, especially, cocoa farming, became the new 

competitor of the foreign-owned mines, for local labour. 

How poor were the working conditions in the mines? It was found that apart from the low 

wages earned, mineworkers were to be committed to long hours of work, sometimes, running 

all week long for minimum of 50 hours as described by Ofosu-Mensah (2011). Moreover, 

mineworkers had to stay distant from their communities because the mining sites were mostly 

far away from human settlements. 

I must highlight that the colonial government’s ban on small-scale gold mining activities was 

mostly influenced by the large-scale mining investors. It was found that these foreign investors 

formed the Gold Coast Chamber of Mines (GCCM) to lobby government for favourable terms 

of engagement in the Gold Coast. The GCCM’s offices in London and Accra had significant 

influence on the Colonial Office in England and the Government of the Gold Coast 

respectively. Consequently, the GCCM pushed for the enactment of legislations to protect its 
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investment. By this, the study found that institutional actors that control superior power, rightly 

position themselves to influence public policies in their favour. 

It is therefore reasonable to conclude that actors purposefully construct institutions to 

accomplish desired outcomes. These institutions are carefully built with feedback mechanisms 

to further shape the rules. The contribution made to the institutional change theory is that actors 

that are favoured by ‘rules of the game’ (North, 1990), open-up space for more changes that 

secure their interest. Therefore, strong actors, and of course, the ones that benefit directly from 

new rules ensure the enforcement of those rules. Powerful actors further construct structures to 

block changes that would negatively affect the behaviour of their activities. Base on this, I 

submitted that change is not driven by the losing actors only and that winners influence further 

change after their initial breakthrough. Continuous changes to the rules are meant to build 

barriers to prevent the losing actor from influencing the change process to their favour. 

8.1.3 The Gradual Nationalisation: Boardroom Politicking and Continuation of Social 

Services 

The new State (Ghana) continued with the colonial policy that banned small-scale gold mining 

and went further to marginalise that sector. The significant institutional change that came after 

the ban on small-scale gold mining was the nationalisation of the foreign-owned mines. As 

established in Chapter Six, the nationalisation policy was introduced in two forms – gradual 

and radical. The Nkrumah-led government went for the former in 1961 whiles the military 

government led by General Kutu Acheampong implemented the latter in 1972. I must reiterate 

that the new State continued to dominate the industry until 1989 where the economic 



347 

 

 

 

liberalisation policy was implemented. That process saw the return of the foreign-owned mines 

as well as the legalisation of indigenous small-scale gold mining. 

Strangely, there was no evidence to suggest that the government’s mining nationalisation 

policies (especially, the radical one introduced in 1972) were resisted by the chieftaincy 

institution or the foreign mining investors. The study found that the foreign investors lacked 

the capacity to resist the change because their main source of influence (the colonial authority) 

had lost power to the Government of Ghana. On the part of the traditional Chiefs, though their 

level of influence had been boosted after the change in the political context, this power was 

minimal to effect significant changes to their advantage. I therefore argued that the eruption of 

new social structures stands the chance to changing the core of institutions. For the mining 

industry in Ghana, a changed political context always brought about new social dynamics that 

significantly influenced the behavioural pattern of the actors. 

Interestingly, the traditional Chiefs supported the government in displacing the foreign mining 

investors with the nationalisation mechanism. This support was given not because the Chiefs 

wanted to settle for an industry that was solely owned by the State. Instead, the support 

provided to remove the dominant actor was to help the Chiefs in the long-term to fully 

participate in the industry that they once controlled. Therefore, I submitted that the Chiefs 

pursued a gradual change strategy in anticipation for a transformational change in the long-

term. Thus, I concluded that in the institutional change process, opposing actors’ may not 

necessarily have a mutual interest. The losing actors’ cooperation to displace an existing 

institution may be a strategy to gain power to effect desired changes in the future. 
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As discussed above, instead of reinstating small-scale gold mining, the government 

nationalised the industry. It was found that nationalisation became an option when some 

players of the large-scale sector threatened a closure of the mines because of financial 

difficulties. The financial difficulties were partly caused by high wage bill, a long-standing 

challenge of the industry. The government of the new State therefore came to the rescue of the 

financially distressed mines to secure the jobs provided by the industry. It was found that the 

eleven companies initially nationalised were not compulsorily acquired by the State. Rather, 

they were properly negotiated, and their market values paid to the owners. 

Another interesting finding for Nkrumah’s government not to have nationalised the entire 

industry was a negotiation made with the colonial authority prior to the independence 

declaration. It was found that President Nkrumah assured the colonial authority of the 

protection of British investment after independence. This, I termed as the boardroom politics 

that solidify institutional change processes. Therefore, I conceptualised that one critical process 

that leads to institutional change transition is the negotiation for some flexible terms in favour 

of the loosing player(s) of the game. Thus, gainers under the old institution will relinquish their 

power (either in whole or part) after they have been reliably assured of some amount of 

protection under the new institution. 

I found that shutting down the financially distressed mining enterprises would have affected 

the rise in unemployment, an assertion made by Tsikata (1997). Also, it was found that the 

mining enterprises supported their host communities in the provision of social services like 

water, electricity, healthcare and housing. The closure of the eleven mines would have 

truncated the supply of the above services, hence, the implementation of the nationalisation 

policy, with the government’s objective of turning them into profit-making ventures.  
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The ‘exit’ of the colonial authority created an opportunity for the small-scale actors to bounce 

back to their operation. Meanwhile, the government of the day closed this opportunity with a 

new law – the Minerals Act of 1962 (Act 126). The government did not show interest in 

reinstating the small-scale gold mining sector. Therefore, research question two sought to find 

the reasons for the continuation of the colonial policy on the ban on small-scale gold mining. 

For the first time in the history of the mining industry in Ghana, all the minerals were vested 

in the President of the Republic of Ghana and that the rights to issue mining concessions were 

taken away from the Chiefs and same entrusted in the President. The study found that the new 

government used Act 126 to remove all ambiguities relating to the ownership structure of the 

mines. Thus, Act 126 redefined the role of the government in the ownership, extraction and 

trading of mineral resources. 

8.1.4 The Radical Nationalisation Policy and the Legitimacy to Rule 

On the part of the military government, the radical nationalisation was motivated by political 

gimmicks: thus, gaining the legitimacy to rule. This populist approach was to win the support 

of organised labour and the ordinary people. It was found that the Ghana Mineworkers Union 

had become a formidable labour front and that many industrial actions were embarked upon by 

the union for better conditions of service. To win the support of organised labour, the 

government compulsorily acquired not less than 55 percent ownership rights of the industry 

and demanded the opening of the enterprises’ head offices in Ghana. Again, some Ghanaians 

(especially, GMU leaders) were appointed as directors and management members of the 

nationalised industry. Meanwhile, poor management practices and incessant political 
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interference in the management of the nationalised industry led to its poor performance, hence, 

motivating their privatisation in the 1980s. 

Interestingly, the motivation for the prolonged marginalisation of the small-scale gold mining 

sector by the Government of Ghana was same as what influenced the colonial authority for 

placing the ban – to deprive the traditional Chiefs, access to substantial portion of the mining 

proceeds. Thus, the Chiefs were denied the right to control the mines under the new government 

to prevent the former from undermining the authority of the new State. 

8.1.5 Re-instatement of Small-Scale Gold Mining: The Collaborative Effort of Labour 

and Civil Society  

Chapter Seven of the thesis analysed and discussed the motivations for the reinstatement of 

small-scale gold mining in Ghana after about half a century-long marginalisation of that sector 

by both the colonial government and the independent State government. In addition to the 

above, the results of the factors contributing to the sector’s continuous informalisation were 

presented in that chapter. Therefore, research questions three and four were addressed under 

Chapter Seven. Here, it was found that this marginalised group’s reinstatement became 

possible through a coalition of several other less influential institutions in the mining industry 

and the country at large. 

During the time of the SAP’s implementation, the GMU was not as powerful as it used to be 

prior to the era of the mines’ nationalisation. This is because, the union’s leadership front was 

weakened after they accepted appointments to the board and managerial positions in the 

SGMC. This study found that the privatisation of the mines was expected to significantly affect 

the mineworkers because of impending employee redundancies that usually accompanied such 
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policies. The weakened GMU alone could not have pushed for a significant change in the 

mining institution, hence, the legalisation of small-scale gold mining. To achieve its objective, 

the GMU joined other smaller groups that opposed the SAP’s implementation to drive home 

their demand. 

The interested parties that the GMU partnered included the Ghana Medical Association, Ghana 

Bar Association, University Teachers Union of Ghana, Ghana Employers Association, 

National Union of Ghana Students and the Ghana Manufacturing Association. The interest of 

the GMU was to minimise the impact of the policy on its members. Here, I contributed that not 

only powerful agents could facilitate institutional changes. Instead, weak agents, through a 

coalition with other smaller interest groups could call for a complete overhaul of an institution. 

Therefore, it is reasonable to conclude that an effective activism could be constructed by weak 

actors to bring significant changes in institutions. Thus, through a coalition of smaller actors 

(in this case, civil society organisations and the mineworkers), the half a century-long ban on 

small-scale gold mining was lifted in 1989. 

As presented in Section 8.1.3, in a coalition of multiple agents, all the actors must not 

necessarily share the same interest for them to drive their desired changes. For example, while 

the GMU sought to protect the employment of its members, the Ghana Medical Association 

was concerned about the austerity measures associated with the SAP and its impact on the 

national health budget. 

8.1.6 Militant Galamsey Fight and Informalisation 

The small-scale gold mining sector in Ghana is still less formalised. The study found that the 

continuous informalisation of this sector, after about three decades of its legalisation was 
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because of incomplete understanding of its operations by stakeholders, including the 

government. I agree with many mining stakeholders that galamsey is a threat to the 

environment: the depletion of forest cover and contamination of water bodies. Actors in that 

sector operate illegally, hence, their activities take place at the blind side of the regulator. 

Meanwhile, not all miners in the small-scale sector operate illegally. Some of them have legal 

concessions and appropriate licences from government regulatory bodies to undertake their 

operations. However, often, the two (legal and illegal small-scale operators) are classified as 

one group (i.e. galamsey) and given the same level of treatment. This study found that in the 

past, government’s fight against galamsey operations has always affected legal small-scale 

gold mining activities. 

An example of the blanket policies introduced by the government is the 21-month long 

moratorium placed on small-scale mining activities in 2017, followed by the usage of security 

personnel to police mining activities. This policy stalled the progress of legitimate businesses 

that are known by the regulator. The improper conduct of legitimate small-scale gold actors 

could be easily detected by the regulator and the appropriate sanctions applied. Meanwhile, the 

government boxed the licenced and the unlicensed operators together and punished illegitimate 

business operators alongside legitimate ones. 

It was found that the militant approach used by government in the fight against galamsey was 

unsustainable. In fact, in the past, the approach has yielded positive results in the short-term 

and bred corruption in the long-term. For example, the usage of the security agencies to clamp 

down on galamsey operations improved the water turbidity in the first few months into the 
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operations of the taskforces. In the medium to long-term however, the environmental pollution 

caused by the illegal mining activities was worse. 

Therefore, the militarisation of the mines only contributed to the marginalisation of the small-

scale sector, increasing further, the bottlenecks to their formalisation. These unfair wholesale 

treatments were not meted to the actors in the large-scale sector. For example, in situations 

where large-scale enterprises spilled toxic chemicals onto the environment, they were slapped 

with fines as stipulated in the mining regulations. Meanwhile, for the small-scale miners, they 

were treated in clusters and not as individual offenders. 

8.1.7 Lack of Finance and Technical Support 

Major contributory factors found for the informalisation of the small-scale gold mining sector 

in Ghana were inaccessibility of capital and technical support. Mining is a capital-intensive 

project, and even at the small-scale level, success requires the provision of technical support. 

This study found that the small-scale miners do not have access to geological support, hence, 

their inability to concentrate their resources on sites that contain minerals in commercial 

quantities. The miners often depended on outmoded traditional methods for their operations 

that yielded minimal results. This is a major cause of the environmental pollution recorded in 

small-scale mining operations. Often, the small-holder miners excavated everywhere in search 

of the precious metal and in instances where output was low, they did not have enough 

resources to reclaim the excavated land. 

It was also found that the lack of financial and technical support for many small-scale miners 

influenced their partnerships with foreign nationals, in a sector that is legally reserved for only 

Ghanaians. Particularly, the overdominance of Chinese nationals in that sector was to fill the 
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financial and technical support gap. Again, the financial commitments required for acquiring a 

mining concession in addition to the bureaucratic process to be undertaken for registration was 

problematic for the sector’s formalisation. 

The Minerals Commission as well as other mining regulatory institutions operate centralised 

systems of administration. Even though the regulatory institutions have local offices in the 

mining districts, the study found that the final decision on licence acquisition was made by the 

national offices in Accra. The bureaucratic process for registration was found to be a major 

impediment for the regularisation of many small-scale mining activities, a view that is shared 

by prior studies (see, McQuilken, 2018). 

8.2 Recommendations 

This section contains recommendations to specific mining policy-making institutions (see 

summary, Figure 8.1). The recommendations would help address the longstanding bottlenecks 

to small-scale gold mining formalisation. These bottlenecks were teased out of the chapters 

that analysed the data (see, chapters five, six and seven). Moreover, some opportunities in the 

Ghanaian economy have been identified for the smooth implementation of the 

recommendations. 

8.2.1 Policy Making: The Minerals Commission 

The Government of Ghana through the Minerals Commission should discontinue the 

unsustainable policies to curb illegal gold mining. These policies include the intermittent ban 

of small-scale mining and the use of special taskforces to clampdown illegal mining. Evidence 

from this study suggests that enforcement of mining laws with special taskforces disrupts the 

operations of genuine mining concessionaires. In fact, the ban of small-scale mining over the 
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years: thus, from colonial era to the post-SAP implementation period has not yielded the 

desired results. Instead, this infamous policy has contributed to the marginalisation of the 

small-scale gold mining sector. 

It is therefore recommended that the Minerals Commission builds adequate capacity to provide 

technical support and effective supervision over small-scale mining operations. Again, the 

mining licencing regime should be made transparent and less bureacractic to encourage the 

formalisation of small-scale gold mining. Finally, the GoG should institute a scheme that 

provides capital for small-scale miners. This will fill the capital gap that small-scale actors 

exploit from foreign investors. Following are the detailed discussion of these 

recommendations. 

8.2.1.1 Enforcement of Sustainable Mining Practices: Field Supervision and Provision of 

Technical Support 

The colonial government used environmental degradation as a ploy to displace small-scale 

mining (see, Armah, Luginaah and Odoi, 2013). The sector continues to surfer marginalisation 

with the same excuse. Meanwhile, all forms of mining (small or large-scale) could have 

detrimental effects on the environment. The sustainable way to solving the environmental 

degradation associated with small-scale mining is the government’s willingness to formalise 

the sector. This would ensure that the operations of small-scale miners are properly monitored 

to conform to mining laws, especially, environmental regulations. This is to say that the State’s 

ban of small-scale gold mining, either in the short or long-term is not the sustainable way of 

solving the environmental challenges they may pose. 

What is the practicability of the enforcement of sustainable mining practices? A recent data 

from the Ghana Statistical Service (2016) suggests high graduate youth unemployment in 
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Ghana. Therefore, it is instructive for the government to develop a programme that would run 

at the back of the unemployed graduates to supervise the operations of small-scale miners. The 

benefits of making a team of experts available to support small-scale miners would be twofold. 

First, the teeming youths would be used for productive ventures, hence, an effective means of 

addressing the unemployment problem. Second, the services to be provided by the team of 

experts would facilitate the formalisation of the small-scale gold mining. I propose a Mining 

Supervisory Programme to be rolled in two ways. 

One, the team of experts do not necessarily have to be direct employees of the Minerals 

Commission. Instead, Cooperative Schemes could be developed for say, geologists and other 

professionals to provide technical directions to the small-holder miner at affordable fees. This 

would help in the adherence and enforcement of sustainable mining practices, hence, the 

reduction in the environmental pollution associated with unregulated mining operations. 

The second option is to explore a prototype of the farmers’ extension service provided by 

Ghana’s Ministry of Food and Agriculture (Buadi, Anaman and Kwarteng, 2013; Donkor et al, 

2016). Thus, a team of experts would provide continuous on-site technical services to miners. 

These interventions would ensure the timely availability of skilled personnel to consult and 

closely monitor the activities of the small-scale miners. Consequently, a more formalised 

small-scale gold mining sector would be profitable and stands a chance of attracting investment 

from financial institutions. 

8.2.1.2 Reduction of Human Interaction in Mining Licencing Acquisition 

For effective formalisation of small-scale gold mining, the Minerals Commission should put in 

place an information communication technology system for the registration process and the 

monitoring of the activities of concessionaires and illegal operators. First, such a system would 
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reduce the human contact in mining licence acquisition and their resultant effects of excessive 

bureaucracy and corruption. A transparent registration process would encourage more small-

scale operators in the informal sector to register their activities. The registered businesses will 

be in the position to access facilities from the financial sector. Easy access to mineral land 

registration has contributed significantly to the formalisation of the artisanal mining sector in 

Tanzania (Fisher, 2007). Fisher found that deliberate governmental policy has reduced the 

bureaucracy in licensing small mining ventures. 

More so, the usage of technology in monitoring the activities of mining enterprises would help 

control the unsustainable mining practices employed by some of the actors (Osei-Kojo and 

Andrews, 2020). Therefore, proper monitoring would help avoid the incessant militarisation 

intervention that has not proved sustainable. A recent study of illegal mining activities in the 

Shanxi province of China found that law enforcement could be improved using technology 

(Xia et al, 2018). Similarly, in their study of the Indonesian fishing industry, Cabral and 

colleagues found that the introduction of technology helped to cut unregulated fishing activities 

by about 25 percent. 

8.2.1.3 Provision of Financial Incentives 

Evidence from this study suggests that lack of capital has contributed to the informalised state 

of Ghana’s small-scale gold mining sector. After the legalisation of small-scale mining in 1989 

(‘layering’ alongside private large-scale mining), the State failed to create the enabling 

environment for the sector to access capital. This void has led some mining concessionaires to 

exploit foreign capital for their operations (see, Section 7.2.2). 

I recommend that the government establishes a revolving fund for small-scale mining. This 

recommendation has featured in many studies (see for example, Noetstaller, 1987; Amankwah 
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and Anim-Sackey, 2003). A part of the mineral royalties should be drawn for a revolving fund 

to aid small-scale mining operations as implemented in Mozambique (Dondeyne et al, 2009). 

In Malawi for example, microfinance schemes have been instituted in the financial sector to 

support the operations of small-scale miners (Shimamura and Lastarria-Cornhiel, 2009). 

Any financial support provided by the government or the private sector will close the capital 

gap that the indigenous miners attempt to fill through foreign capital acquisition, especially 

from China. Even though financial assistance to small-scale miners could be a high-risk venture 

because of significant illegality (Hilson and Ackah-Baidoo, 2011), it will be a driving force for 

formalisation. Thus, this initiative will motivate illegal miners to register their activities to 

qualify for accessing the fund. The government could provide the capital in a form of plant and 

equipment, instead of cash. For example, a pool of plants and machinery could be made 

available to mining districts for rental on concessionary rate. A similar policy has helped in the 

improvement of the capacity of local building contractors in Ghana (Eyiah and Cook, 2003). 

In the past (especially, after the implementation of the SAP), government’s attention for mining 

industry improvement has majorly focused on the large-scale sector. For example, different 

forms of tax incentives have been provided with the aim to attracting foreign direct investment 

to the large-scale sector (see, Hilson and Hilson, 2017; Aryeetey, Osei and Twerefou, 2004; 

Morisset, 2000). I suggest that tax holidays be given to small-scale actors that adhere to 

responsible mining practices (Labonne, 1994). This would create an environment where best 

practice (adherence to mining regulations) is rewarded and poor ones penalised, hence, the 

encouragement to imitate high standard. 
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8.2.2 Local Government 

The small-scale mining network is complex and could be difficult to understand, hence, the 

complications associated to their formalisation. The local councils as well as civil society 

organisations that operate within mining districts, traditional rulers and members of host 

communities appear to understand these complications better than policy makers at the national 

level (Mcquilken, 2018). This is because these stakeholders are armed with the knowledge of 

the relationship between industry players. Therefore, the decentralisation of small-scale mining 

administration would facilitate quick registration process for the miners and improve on the 

enforcement of the mining regulations (Hilson, 2016; Aubynn, 2009). Thus, a decentralised 

licencing and regulatory systems would make it easier for the regulator to closely monitor 

mining activities for compliance (see, 8.2.1.1). 

It is claimed that effective local governance structures are present in every community in Ghana 

(Ribot, 2003: Government of Ghana, 2006). A decentralised small-scale gold mining sector 

with an inbuilt feedback system could effectively monitor the sector’s activities, hence, cut-

down illegal mining operations. Also, through the decentralisation of mineral land registration, 

Fisher (2007) provides a success story in the formalisation of artisanal mining in Tanzanian. 

More importantly, the decentralisation of the small-scale mining licencing regime would help 

control situations where the local councils (District Assemblies) cannot easily distinguish 

between licensed and unlicensed small-scale gold miners that operate within their jurisdictions. 

The decentralised system would help cut the huge costs associated with the ‘firefighting 

militarisation’ approach used in combating galamsey activities (Andrews, 2015; Crawford et 

al, 2015; Setsoafia, 2018 Awiah, 2017). Consequently, environmental pollution associated with 
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illegal mining could be significantly reduced through the close monitoring mechanism to be 

put in place. 

8.2.3 The Ghana National Association of Small-Scale Miners 

The colonial government’s (as well as the GoG) displacement (criminalisation) of small-scale 

gold mining has contributed to the continuous informalisation of the sector. With the help of 

GNASSM, the sector could overturn some of the consequences of this infamous policy. 

Over the years, the Ghana Chamber of Mines has succeeded in lobbying the government for 

favourable terms of trade for its members (refer to section 5.4.5). The GNASSM needs to build 

a united force to engage the government on matters relating to policy formulation. Thus, a 

strong GNASSM would facilitate the formalisation of the sector. A membership to a recognised 

industry association would improve credibility, a critical feature for bargaining favourable 

terms with market intermediaries, such as suppliers and financial institutions. Meanwhile, 

GNASSM’s strengthening should not be at the national level only. At the local level (i.e. the 

mining districts), there should be an institution of mechanisms such as the decentralisation of 

the mining licensing regime (see, Section 8.2.2) that would lead to effective collaboration 

between GNASSM on one side and, the local councils and the host communities on the other 

side. 

In Malawi for instance, Hilson and colleagues (2018) report that the Malawi Women in Mining 

Association contributed immensely to the drafting of a recent small-scale mining law. 

Similarly, in Siwale’s (2018) study of the small-scale mining sector in Zambia, it was found 

that mining associations have the legitimacy to lobby the government for policies that favour 



361 

 

 

 

the sector. The GNASSM’s engagement with the government would ensure that small-scale 

miners are not treated in the same way as the illegal miners (see, Section 7.3.2). 

The GNASSM should partner the State in the training of member enterprises in sustainable 

mining practices that will lead to the adherence to high industry standards. The University of 

Mines and Technology should be supported by both the government and GNASSM to facilitate 

the training of artisanal miners in sustainable mining practices. 

Finally, GNASSM should lobby the government for the institution of a revolving fund that 

member enterprises could explore to expand their businesses. This fund will fill the capital gap 

that foreign investors, especially, Chinese exploit (see, Section 8.2.1.3). 
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Figure 8.1 Summary of Policy Impact and Recommendations for the Formalisation of Small-Scale Mining in Ghana 

 

Source: Author, 2021
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8.3 Limitations of the Study 

This study relied on the 31 interviewees for information relating to Ghana’s mining ownership 

policy changes from the period preceding colonial rule to the post-SAP implementation era. 

Even though the sample was purposive to ensure that only knowledgeable and competent 

respondents were engaged, none of them physically experienced events preceding pre-

independence (1957) times. Therefore, the data provided by the informants, especially, those 

related to the pre-independence events could contain some biases. This is because, peoples’ 

interpretation of history could be influenced by their political, religious and cultural beliefs. In 

fact, in qualitative research, opinions expressed by informants could differ from one another, 

hence, the introduction of the concept of biases in this work. In this study however, these biases 

were resolved by comparing the participants’ views to one another, and the adoption of archival 

data for corroboration. 

I must however point out that archival research also has its own limitations. For example, the 

archival documents exploited for this study did not originate from one source. Thus, the data 

was put together by different public-sector institutions and private enterprises. It is therefore 

difficult to determine if the archival data was targeting the same objective, hence, for a 

relationship to be drawn between the data sources. For example, the correspondence between 

the Colonial Offices in Accra and London as well as official communication between mining 

enterprises in the Gold Coast and their head offices in England might have had different sets 

of objectives they intended to achieve. Therefore, it may be inappropriate to depend on same 

information for the interpretation of past events. Meanwhile, the use of information from 

different sources helped in validating the said information, hence, contributed to data 

triangulation. 
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Another limitation of the archival study was the differences between terminologies used in the 

past and contemporary times. For example, ‘demonstrations’ and ‘workers’ strikes’ were 

termed as ‘disturbances’. Such differences in language and expressions may lead to data 

misinterpretation. To avoid misinterpretation, I spent a lot of time to read and understand the 

documents. 

The last limitation to this study is the generalisability of the findings. The study was focused 

on the small-scale gold mining sector in Ghana. In the factors contributing to the 

informalisation for example, similar features may exist in the other small-scale activities in the 

extractive industry, i.e. diamond mining, salt mining, and quarrying. Caution must however be 

taken in the generalisation of the findings, especially, their application on other small-scale 

mining sectors in Ghana or even small-scale gold mining sector in other sub-Saharan African 

countries. 

8.4 Future Research 

A detailed analysis of the industry’s contribution to the development of its host communities 

was not considered in this thesis. Meanwhile, the archives provide adequate information on 

some community facilities sponsored by the mining enterprises. It would therefore be important 

to analyse the CSR of the mines and how this modern concept was perceived by the industry’s 

shareholders during the colonial period. Similarly, today, the large-scale sector dominates the 

literature of mining CSR. It will be imperative to explore how the small-scale sector gains 

legitimacy in its host communities. A further study into small-scale the mining sector would 

identify the CSR strategies – whether they mimic those of the players in the largescale sector 

or otherwise. 
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The data explored for this study suggests that when small-scale mining was banned from the 

colonial era through to the period preceding the implementation of the SAP, illegal small-scale 

activities were undertaken in the dark. It would be useful to explore how the ‘illegal’ gold 

mined entered the mainstream market. What structures were supporting the so-called illegality? 

An examination into that structure would contribute to the understanding of mineral smuggling, 

a major challenge of the Government of Ghana, today (see, section 6.4). It will be equally 

important to examine how mineral proceeds (taxes and royalties) are being used by the 

government and traditional rulers, especially, in the support of small-scale mining 

formalisation. 

Another topical issue that needs consideration in the future is the forms of partnerships that 

existed between the foreign mining investors and the indigenous small-scale actors during the 

colonial regime. This would help in understanding how the host country’s culture affected 

firms that were internationalised. Once more, understanding the relationship here would throw 

more light on the forms of skills transfer that existed, and their impact on small-scale gold 

mining. 

Government’s introduction of a new mining scheme for the small-scale gold mining sector 

(community mining) needs the attention of researchers. What is special about this model of 

mining? How would the model help curb illegal mining, hence, improve environmental 

sustainability? It would equally be important to know the participation of the local stakeholders 

in the community mining concept. 

Finally, one more area that needs attention is the arrangement made between some small-scale 

miners and their foreign partners, especially, Chinese mining financiers. What are the terms of 
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agreements? How are these agreements enforced? A study that offers insight into these 

agreements will be useful for modelling a sustainable financial arrangement to support 

indigenous miners. 

8.5 Summary 

This study aimed at understanding the changes in the ownership structure of Ghana’s gold 

mining industry from pre-colonial era to the post-SAP implementation times. More 

importantly, the study focused on understanding how the above changes have contributed to 

the marginalisation of the small-scale gold mining sector (see, Table 8.0 for summary). I 

explored data from 31 informants who operate in the industry at the national and local levels 

(see Section 4.6.7). The data from the semi-structured interviews was corroborated with 

archival data drawn from the government and private institutions that operate in Ghana’s 

mining industry.  

Small-scale mining was a mechanism that the traditional chieftaincy institution depended upon 

in the exploration of minerals for export and domestic consumption, prior to Ghana’s 

colonisation. However, the arrival of the British colonisers changed this mode of production. 

The indigenous people were banned from participating in the mining business and their roles 

given to large-scale investors, mainly from England. 

This study debunks the assertion that the colonial government’s motivation for banning small-

scale gold mining in the Gold Coast was to preserve the environment, i.e. control over improper 

usage of mercury. It was however found that the marginalisation of this ancient trade was to 

truncate the resources that flowed to the chieftaincy institution. The cut in the resources to the 

traditional Chiefs was to stabilise the new institution to the detriment of the old institution. 
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Also, it was found that the foreign mines were faced with acute labour shortage, compelling 

them to explore human capital from other West African countries. This form of recruitment 

was less reliable and costly, hence, depleted profits. The Gold Coast government therefore 

introduced this unfair policy of banning small-scale gold mining to free local labour for the 

foreign mines. 

In furtherance to the above, the study found that marginalisation of small-scale gold mining 

continued after Ghana’s political independence in 1957 until 1989. During the implementation 

of the SAP, the marginalised group, together with organised labour and civil society 

organisations lobbied for the reinstatement of small-scale gold mining. The legalisation of 

small-scale gold mining was to create economic opportunities, hence, employment for the 

state-owned mineworkers that would be made redundant after the introduction of the 

privatisation programme.
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Table 8.0 Summary of the Research Methodology and Key Findings 

 
 

Source: Author, 2020 to stabilise the new institution to the detriment of the old institution 
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After about three decades of its legalisation, the small-scale gold mining sector is still 

informalised, largely depending on rudimentary tools for mineral exploitation. Today, 

Ghana’s small-scale gold mining sector has attracted wide-range of attention locally and 

internationally. This is due to the recording of many illegal activities, including the influx 

of foreign nationals and environmental pollution. The study found that these problems 

could be sustainably addressed through the provision of financial and technical support as 

well as the decentralisation of small-scale mining administration to ensure effective 

monitoring of sustainable mining regulations. 
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Appendices 

Appendix 1 Minerals Taxation data 

Year Gold 

(ounces) 

Diamond 

(carats) 

Bauxite (metric 

tonnes) 

Manganese (metric 

tonnes) 

1960 915,317 1,138,665 197,938 577,648 

1961 878,459 1,567,039 213,767 559,760 

1962 823,115 1,713,286 207,929 443,391 

1963 911,663 1,765,461 225,955 394,080 

1964 912,592 1,968,176 271,025 424,657 

1965 851,090 2,070,142 278,589 509,166 

1966 708,906 2,301,659 312,508 638,000 

1967 724,134 2,633,527 333,458 596,572 

1968 757,346 2,398,631 317,171 484,696 

1969 750,435 2,413,415 247,999 400,363 

1970 714,442 2,355,797 259,993 354,726 

1971 693,770 2,542,100 361,038 455,253 

1972 710,013 2,482,822 356,479 476,690 

1973 371,711 2,375,582 330,351 533,789 

1974 709,550 2,406,860 327,627 255,393 

1975 583,103 2,255,227 383,087 282,291 

1976 515,654 2,231,791 282,084 384,162 

1977 531,084 2,085,511 271,090 343,228 

1978 465,651 1,817,818 329,856 321,443 

1979 387,730 1,391,058 213,679 342,051 

1980 342,904 1,227,071 224,501 368,593 

1981 338,042 1,016,580 179,598 260,409 

1982 337,754 893,016 63,530 176,871 

1983 285,291 336,612 70,235 179,987 
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Appendix 2 The List of Foreign Mining Enterprises in Ghana (Data from Minerals 

Commission) 

No. Names of Mining Enterprises Country of Origin 

1. Adamus Resources Australia 

2. Anglogold Ashanti (Obuasi) South Africa 

3. Anglogold Ashanti (Iduapriem) South Africa 

4. Chirano Kinross Mines Canada 

5. Asanko Gold Canada 

6. Golden Star Resources Canada 

7. GoldFields South Africa 

8. Perseus Mining Australia 

9. Newmont Ahafo United States of America 

10. Newmont Akyem United States of America 

11. XtraGold Canada 

12. Azumah Resources Australia 

13. Goldfields (Kibi) South Africa 

14. Akroma Gold China 

15. Ghana Manganese China 

16. Ghana Bauxite China 
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Appendix 3 Participants Information Sheet 

 
        EAST ROAD 

        CAMBRIDGE, CB1 1PT 

        T: 08452713333 

        INT: +44(0)1223363271 

        www.anglia.ac.uk 

30 June 2018 

 
PARTICIPANT INFORMATION SHEET 

 

Research Title: The Effects of Institutional Changes in Ghana’s Gold Mining 

Industry on Small-Scale Gold Mining, Colonial era to the post-

Structural Adjustment Programme era 

Name of Researcher: James Tuffour 

Student’s Number:  

Contact Details: james.tuffour@pgr.anglia.ac.uk  

Lead Supervisor:  Dr Swetketu Patnaik (swetketu.patnaik@pgr.anglia.ac.uk)  

Second Supervisor: Dr Maureen Ayikoru (maureen.ayikoru@anglia.ac.uk)   

 

The purpose of this study is to identify the factors that have contributed to the 

marginalisation of Ghana’s small-scale gold mining sector through the mining ownership 

policy changes. Thus, to understand how actors of the industry interact to gain legitimacy 

during changes in institutions that support or marginalise their existence. The study covers 

the period from colonial rule to the post-Structural Adjustment Programme era. 

 

The study’s objectives are: 

1. To analyse the motivation for the criminalisation of artisanal small-scale gold 

mining by the Colonial Government of Gold Coast and the continuation of same 

by the Government of Ghana after independence in 1957. 

2. To examine the motivating factors for the Government of Ghana’s mining 

industry nationalisation and denationalisation policies and their impact on 

small-scale gold mining. 

 

Your availability for an interview spanning between 30 and 45 minutes will contribute 

immensely to the attainment of the research objectives. You are assured that information 

delivered in this process will be safeguarded – locked in a drawer within the university and 

destroyed upon three years of completion of the project. Again, data analysed in the 

research could not be traced to you as each participant will be allocated a peculiar subject 

number. Only the researcher will have knowledge of the information provided during the 

interview. 

mailto:james.tuffour@pgr.anglia.ac.uk
mailto:swetketu.patnaik@pgr.anglia.ac.uk
mailto:maureen.ayikoru@anglia.ac.uk


444 

 

 

 

The result of the study will be analysed and form part of the thesis to be submitted to the 

Lord Ashcroft International Business School of the Anglia Ruskin University for the award 

of a PhD degree. I may also publish these results in a peer reviewed journal. 

Agreement to participate in this research should not compromise your legal rights. There 

are no foreseen risks with participating in this study. Also, there are no special precautions 

on your part to be taken before, during or after taking part in the study. 

Ethical Approval for this study has been sought from the Faculty Research Ethics’ Panel of 

the Lord Ashcroft International Business School of the Anglia Ruskin University.  

However, if you have any complaints, you may send your concerns to 

complaints@anglia.ac.uk 

 

 

 

 

 

 

 

 

 

 

 

 

 

 

mailto:complaints@anglia.ac.uk


445 

 

 

 

Appendix 4 Participants Consent Forms 

 
        EAST ROAD 

        CAMBRIDGE, CB1 1PT 

        T: 08452713333 

        INT: +44(0)1223363271 

        www.anglia.ac.uk 

 

RESEARCH PARTICIPANT CONSENT FORM 

 

Research Title: The Effects of Institutional Changes in Ghana’s Gold Mining 

Industry on Small-Scale Gold Mining, Colonial era to the 

post-Structural Adjustment Programme era. 

Name of Researcher:  James Tuffour 

Student’s Number:   

Contact Details:  james.tuffour@pgr.anglia.ac.uk  

Lead Supervisor:  Dr Swetketu Patnaik (swetketu.patnaik@pgr.anglia.ac.uk) 

Supporting Supervisors: Dr Maureen Ayikoru (maureen.ayikoru@anglia.ac.uk)  

1. I agree to voluntarily participate in the above research. I have read the attached 

Participant Information Sheet and understand my role in this research. All my 

questions concerning the studies have been satisfactorily answered. 

2. I understand that participating in the interview implies consent to use the data I provide 

for the research. 

3. I have been informed that the confidentiality of the information I provide will be 

safeguarded and properly destroyed upon three years of completion of the project. 

4. I am free to ask any questions at any time before and during the study. 

5. I have been provided with a copy of this form and the Participant Information Sheet for 

my personal record. 

Name of participant (print)........................................................................... 

Signed........................................................................................................... 

Date.............................................................................................................. 

 

YOU WILL BE GIVEN A COPY OF THIS FORM FOR YOUR PERSONAL 

RECORD

mailto:james.tuffour@pgr.anglia.ac.uk
mailto:swetketu.patnaik@pgr.anglia.ac.uk
mailto:maureen.ayikoru@anglia.ac.uk
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Appendix 5 Summary of Institutions and Research Informants 

No. Position Rank Highest Educational Qualification Years of Mining Experience 

1. Minerals Commission 1 Director Master’s Degree 23 

2. Minerals Commission 2 Manager Master’s Degree 12 

3. Minerals Commission 3 Manager Master’s Degree 9 

4 Ministry of Lands and Natural Resources 1 Director Master’s Degree 32 

5. Ministry of Lands and Natural Resources 2 Manager PhD Degree 15 

6. Ministry of Finance and Economic Planning 1 Manager First Degree 32 

7. Ministry of Finance and Economic Planning 2 Manager Master’s Degree 7 

8. Ministry of Local Government and Rural Development 1 Assembly 

Member 

First Degree 8 

9. Ministry of Local Government and Rural Development 2 Assembly 

Member 

Master’s Degree 13 

10. Large-Scale Mining Enterprise 1 Manager Master’s Degree 25 

11. Large-Scale Mining Enterprise 2 Manager Master’s Degree 10 

12. Large-Scale Mining Enterprise 3 Manager Master’s Degree 5 

13. Registered Small-Scale Miner 1 Director Senior High School Certificate 17 

14. Registered Small-Scale Miner 2 Director Senior High School Certificate 13 
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15. Unregistered Small-Scale Miner 1 Supervisor Senior High School Certificate 11 

16. Unregistered Small-Scale Miner 2 Supervisor Junior High School Certificate 9 

17. Unregistered Small-Scale Miner 3 Supervisor Junior High School Certificate 10 

18. Unregistered Small-Scale Miner 4 Mines Owner Junior High School Certificate 12 

19. Unregistered Small-Scale Miner 5 Mines Owner Junior High School Certificate 7 

20. Unregistered Small-Scale Miner 6 Mines Owner Junior High School Certificate 6 

21. Unregistered Small-Scale Miner 7 Mines Owner Junior High School Certificate 7 

22. Unregistered Small-Scale Miner 8 Labourer None 6 

23. Unregistered Small-Scale Miner 9 Labourer None 5 

24. Unregistered Small-Scale Miner 10 Labourer None 6 

25. Mining Industry Association 1 Director Master’s Degree 24 

26. Mining Industry Association 2 Manager First Degree 9 

27. Policy Think Tank 1 Director PhD Degree 11 

28. Policy Think Tank 2 Director Master’s Degree 8 

29 Policy Think Tank 3 Executive Master’s Degree 20 

30 Traditional Ruler Chief First Degree 17 

31 Local Opinion Leaders Educationist First Degree 7 
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Appendix 6 Description of Archival Materials 

NO. SUBJECT DESCRIPTION SOURCE 

1. Labour unrest Mineworkers’ sit-down strike over low wages and the constitution of a 

Board of Inquiry and Arbitration to advice the Gold Coast Government 

TNA, London CO554/1089 

2. Gold Coast Mining Taxation and 

Royalty 

Mining taxation and royalty policy and data on remittances to the 

government 

TNA, London 

C852/1236/6 

3. Mining Concessions Concessions issued by Chiefs and correspondence between the 

Government of Gold Coast and concessionaires 

TNA, London CO96/733/8 

4. Gold Coast Mining Policy A comprehensive policy for the extractive industry in 1952 and 

correspondence between mining stakeholders, contributing to the 

formulation of the policy; the file also contains the post-World War II 

‘Memorandum on Colonial Mining Policy’ for the British Colonies 

drawn in 1946 

TNA, London CO554/222 

5. Gold Coast Mining Regulations A file containing the correspondence between colonial bureaucrats 

concerning the enforcement of mining regulations around 1939 

TNA, London CO96/755/8 

6. Economic Production of Gold 

Coast Diamonds 

A file containing the minutes of diamonds stakeholders (i.e. colonial 

administrators, traders and financial institutions) and; correspondence 

between the colonial offices in Accra and London relating to Diamond 

Marketing in the Gold Coast in 1952 

TNA, London CO537/7747 



449 

 

 

 

7. Industrial Relations in the Gold 

Coast Mining Industry 

Correspondence between the colonial authority, the Gold Coast 

Chamber of Mines and the Mineworkers Union concerning labour 

disputes in 1955. 

TNA, London CO554/1088 

8. Mining Policy in Relations to FDI An analysis of policy development in Ghana and its impact on mining 

sector investment and the economy 

Minerals Commission 

9. Mining Policy and Sustainable 

Development 

Minerals and mining policy of Ghana focusing on the Ensuring mining 

contributes to sustainable development 

Minerals Commission 

10. Ghana Chamber of Mines Annual and industry performance reports for 2013, 2014, 2015, 2016, 

2018 and 2019 

GCM’s website 

11. Willem Bosman’s letters from the 

Gold Coast of Guinea 

A collection of 22 letters written by a Dutch merchant that operated in 

Ghana in the eighteenth century 

Bosman, 1705 

12. Bank of Ghana Annual reports and summary of economic and financial data for 1998, 

2016 and 2017 

The Bank’s website 

13. Government of Gold Coast Annual 

Report, 1932-1933  

Annual report on the social and economic progress of the people of the 

Gold Coast, 1932-33 

TNA CO96/755/8/31077 

14. The Africa Mining Vision The African Mining Vision is a policy document drawn by African 

Ministers responsible for mining development and adopted by the 

African Heads of State in 2009 to help national economies maximise 

the benefits of the mining industry 

The Africa Mining Vision 

website 
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15. AGC Board of Directors’ Meetings 

Minutes, Letters and Reports 

Annual reports and Board of Directors’ meetings minutes and official 

correspondence between the mines in Obuasi and the head office in 

London, 1897-1934 

London Metropolitan 

Library, Manuscript 14164 
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