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This paper considers the sociological dimensions of agricultural
policy wvithin the African sugar industry. 1Ite starting point is the
assumption that the form and content of the raw material supply system -
that is, the growing of sugar cane - ars integral aspects of sugar
technology. Technicsl and economic decisions with regard to scale and
sethods in the brocu.j.n; phase ars intimately linked to decisions about
‘how to secure the requisite quality and quantity of cane from the area
in which a factory is sited. Prom this it follows that the ways in which
tho industry xslates to the land and populatioa which sustain it cona:itutc
s crucial element in technology asssssment.

&

The core of this discussion is & comparison between peasant and

" plantation (estate) agriculture in the production of sugar cane. (In the
current terminology of the sugar industry, peasant producers ars commonly
known as "outgrowers".) There are two elements in the comparison. The
first of these is esssntially technicsl, and concerns the potential for
l}l#gili.ng productivity per unit of lsud and ensuring a steady supply of
cane. to the factory. The second is situational, and deals with the
compatibility of each type of organizstion with the specific environment
in which the industry must operate.! Here the analysis of compstibility
focuses on socio-economic and institutional phenomena, and thereby contributes
to a determination of envirommental soundness and appropriateness for the
agricultural component of the sugar industry in Africa.

It must be emphasiszed that the peasant/outgrover mode of production,
as analysed in this paper, does not hclud- large-scale, privately owned
farme. Although such uni.tl exist £n certain areas, they are assumed to be
outside the mainstreas of rural development planning in Africa to~day. The
dominant thrust of sgricultural policy is towards s redistridbution of
incomes and a broadening of opportunities for the poorest members of rural
communities. In this respect the csntral queetion to be addreesed here is
vhether from e development point of viev theee goals are better served through

mese participation in the sugar industry ee wage laborers or oangSrovers; that
is, as proletarians or as pro‘ueoru.z




1. A Mpgsl of Cane Supply Systems

In the production of sugar cane a series of operetions must be

_performed, but the techniques used may very according to the scele of production

and the mode of agricultural organizaﬁion. The design of a cane supply system

for ¢ given area and e given milling capacity involves sevaral choices. 1In

relation to ovarell rural development planning, tha crucial questions in the

design process concern the degrea of mechanization, the proportion of cane

to ‘ba grown on a centrel plantantion, and the proportion of the total land areas

committed to suger cane. Figure I provides a represantation of possibla combinations,

with a vertical exis indicating the axtent of plantantion-based cultivation, and

s horisontal axiz showing the dagrae of machanization. '
Interprating the vertical conpono'ni: is e straightforward matters the

points on the scele indicate tha pcrcontagi of total cana tonnage produced

on a factory-ownad or managad estata. For tha horisontal component, a simplified

interval scale from O to 4 is employeds A score of 1 is assigned for each

of the following operetions that has been fully mechanizeds 1) land

prmutto{:. 2) weeding cultivation, 3) harvesting, and 4) loeding and

transportation of cane to the mill, Thus e system in which all of the above

eperetions involved laboreintensiva methods yould be soored Ot one ia vhicll‘ln

operations except harvesting ware performed mechanically would be scored 3, etece
It is possible to draw numerous examplas from tha sugar industry

in various countries, end to plot ell of them on this matrix. For the purpose

of clarity we will restrict ourselves to a few, including those from countrias

in vhich field data were colicctcd for tha UNEP/UNIDO projactse

- In the lower laft cornar, i'indicatisi:hc prasént system
used most in parts of Indiajp

- In the lover right hand coiner, I indicatas the type of cane supply
gystem currently used in Quaensland, A:.n'stroli.o;3
- In the upper left hand corner, P shows the type of organization used

in the past by many sugar plantetions in the Caribbean regions




Percentage

of Sugar Cane bo% — /'
Produced a

by Plantations hox —|

De;ree of Mechani .ation




e G

- in the uppar right hand corner, S represents the type of system
introduced fairly recently into plantation arees whare labor shortages have
encoursged full mechanization.

Additionally, the four African countries that have been visited may
be locatcd on the matrix. As tha model is intended to be dynamic, a vector
is attached to each of the four, indicating the probable direction of futurs
policy with respect to the method and organization of cane production. The
coordinates for the two axes appear in parentheses for each country.

Et signifias Ethiopia (100Z, 2.0), where hitherto all cane has been
grown on plantstions, with land preparation and cane transport fully mechanizad.
Peaaant cane growing on either a cooperative or communal baeis is to be
promotsd in the future, es the vector indicates; further mechanization is
not planned at prasant.

Eg signifies Egypt (2%, 1.5), where smallholders have produced almost
all cane; cene transport is done by reil; and some but not all of the cane
land is prepared by tractor. The vector represents current experimentation
with mechenical planting and hervesting equipment and estata-based cana
production.

K signifies Kenya (33X, 2.0). The percentege of plantation cene varies
from one project to another within the country, but the vector shows the
trend in recent projects towarde a greater relience on outgrowers.The degree
of mechanization is comparable to the Ethiopian situation, and a "rightward"
shift on the matrix does not appear likely in the neer future.

G signifiee Ghana (50X, 2.0). The percentaga of estate cane given
here represcnts an average between the values of lppto;(. 40X and 60X for the
twvo existing vacuum-psn factories. Mechanization corresponde to Ethiopian
and Kenyan practice, but the vector indicates current interest in mechenical
harvesting and the possibility of a greater rolc for estate cane in new projects.

These examples serve to illustrate the general [ramework within which
policy is made, and the cffective boundaries of choice for two major policy
isaves. They do not, however, indicate why spacific decisions are made, and
the remainder of this peper examines this subject with reference to the model

preeentsd abova.




1I. Plmmtation Agriculture: Advanteges and Limitations

Fzom & strictly technicel viewpoint it is eeeentiel for a sugar
factory of any size to secure a reliable supply of cane. The “solution"
to thie problem, in many parts of the world whers the industry has been
introduced, has been to centralize control as fully as poesible over both
land and labor. Until the 19th century this epproach was cerried to its
logitel extreme, vith slavee or indentured leborers being used within the
framework of ¢ "pure" plantetion ocono-y““ Historical, economic and
political forces effectively destroyed this lebor system, and will certainmly’
prevent fts recomstruction. Nonstheless, plantations heve survived in ome form
or amother, and in the case of suger cane production they conmtinue to hold
cartain attractions for the processes .

Ia his comperison of puunt and plantetion uricultuu. Wetters has
argusd that the letter has eeverel intrinsic edvantages:

As & result of its larger cepitel resources, larger unit eres,

centralised managemsnt, high degree of specielisation and planned

development, it provides e sounder besis for increesing production.

It uully has e greater cepitel input per acre, adopts resdily

the' latest research findings, employ:s edvanced technology and tends

to rationalise all stages of production.s

These features are descriptive of plantation agricultuce in generel ,
but ia the case of sugar the perishabilicy of the crop adds force to the
stgument. A common saying within the industry is that "ﬂ;;or is made in
the fisld; tet in the fectory": that is to sey, efficient processing depends
on s .'dcqutt'- quality and quantity of cene erriving u the fectory gati
precisely wvhen required. The logic of ccntuily -conti'oli'cd cane production
holds strong appeel for planners concerned with the viability of large~scele
projecte. Bacause vest amounts of capitel ere to be invested in such projects,
the possidility of underutilised capacity due to ehorteges of cane is conceived
88 & serices threet. Joint management of factory snd plantation -~ the "land-
end-factory cowbine", as it is sometimes described - is advocated by some
multinational firms in the industry as an answer to this potential difficuley.
| The theoretical edvantages of the plantetion are not the sole coancern
of the policy-maker, however, for he must elso assese its compatibility with
the total situation in which is is to operate. This point was emphasised
by Wattexs in his discussiom of the Fijian sugar industry, wherse he {dentified
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social, cultural end political factors promoting resistanca to plantation
agriculturs, in tha form of s vigorous smallholdar system. The point is
squally relevant to tha future prospects of the sugar industry in Africa,
becauss it embodies s concern with 80Cioaeconomic eppropriatenass.

In presentedey condi:ions the aveilability of lend is & orucial
considaration in the possible establishment of a new plmtnﬁion. Virtually

. novhera in Africa can lend be considered ¢ “frae good", es 1t.vu in the

early phasa of imparialist expension end colonization in Western Hemisphere.
Bdgar Thompson, a sociologist who has written extensively on the subject of
plantantions, dascribed them es "institutions of settlement" in their initial

) stages, and othar students of Caribbeen end Naw World sociatias hava used the

same clust!lention.6 Sugar plantations were created in situations of
Topen ruourcn"’, vhere land could be claimed or conquered ralatively
sasily, and then populated by immigrant groups of plenters on tha one hand,
and slaves, or indentured lebourers on the othar. Thess conditions claarly
do not spply to contemporary Africa, howevar. ‘

We may consider two scenarios for land ncquidtion vwhich sre fairly
tiptul in African countriass, and which contrast with tha "open resource"
setting of the classical New World plentetions. In eithar typa of African
ecosystem, the introduction of s major egroeinduatriel projact is certain
to have complex and fare-reaching effects. ‘

In situation a), cane has to be grown undar irrigation, and the
eres required for e plentstion consists of drylands in semimsrid rivar valley.
The ares has not been previously cultivsted, but has served as grasing land
for the livestock of pastoral population. (Though often dascribed ss
nomadic, many such groups have raguler, seasonal patterns of migrstion and
the river forma the core of their existenca). Pastorelism, in this
situation, represents s long-term sdaptetion to tha sessonal scarcity of
water. Irrigstion holds the promise of eltaring these conditionsp, but
it 1is d!.ucgod towards specialised commercial agricultura, and not tmr'dc
the continuation of pastorelism. And yet the latter is the usual eatirely
understandable preference of tha affected population,




. Land ecquisition may be astreightforward procedure in this type
of situation, particulerly where the government holds the power of eminent
domain., The affected group then feces a difficult choices ef ther to try
to adapt ‘a . drier enviroment further awey from tha river (in which case
pastorgl.subsistence becomes increasingly marginal, and vulnarability to
drought 1s greatsr), or to ebandon pastoralisp in favor of participation
in egricultura. as waga laborers or as peasant smallholders. In neither
case ia the transition likely to ba smooth, end one may fairly conclude
that vhen left to their own devicas - as is usually the casa - pastoral
groups become victims rather than beneficieries of irrigated agricul tural
development projacts,

In situation b), whare cane can be grown on & rainfed basie, laul
ecquisition poses a different set of problems. Usually ft is long~aetablished
sedentary agriculturalists whose land is needed. Depending on the density
of population and the prevailing system of land tenure, it ie posssible in
theoxy to find new settlement sites outside tha alienated area, allowing the
affected landholders to continue farming activities, Varying kinds of
compensation may be offered, including al ternative land for settlement,
cash payments, or a combination of the two. The financial costs of euch
direct compensation may be includad in the budget for a new sugar project,
or may be borne by the government of the country coucerned.

From the vantage point of plentation and fectory managers it is l:hl
evecuation of the land that matters most. Yet the process of rssettlement

tends to be fer nore complex in practice than in theery. Even whers compensation

has been relatively generous, relocation, obtaining rights over new lend,

and setting up new homesteads pose serious difficulties for many families.
The experience has repercussiongbeyond the immediete sphere of land tenure,
for it disrupts sxisting patterns of reciprocity and social 1ﬁuracuon
between neighbors and kinsmen, end these are not easily recreated in new
sorroundings, especially when previously neighboring households have Sun
separeted in. the course of resettlement, -Moreover, the successful rgouquo'n
of economic roles 1s by no means automatic, particularly for marginal .pu_.ilo.nt
fermers. ' |
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The coming of the sugar industry changes thelir entire social and economic
environment. Like everyone else, they must try to fit themsel 'es into new
systems of relationships, yct the experience of displacement and resetttle~
ment hinders their efforts to adapt.

The case of the Mumias sugar project in Western Kenya provides an
fl1lustration of the problem associated with situation b). A detailed study
of the land acquisition for the project was carried out by the author in
1974, prior to the current UNEP/UNIDO study. Cash compensation had been
paid to approximately 1,000 family heads who were former registered (freehold)
owners of land acquired for the nucleus estate of the Mumias Sugar Company, Ltd,
Deta from a aamwple of 296 displaced landholders revealed that in the absence
of a specific policy to assist resettlement, cash compensation for land and
crops tended to be rapidly exhausted. Although virtually everyone in the sample
bad invested in new plots of land, rights of ownership had been secured by only
17% fully two years after moving., This effectively excluded the rcmaining 83%
from participation in the company®s outgrowers program, and thus from the
benefits of higher 4income accruing to peasant cane growers. (The results of
the Mvmias resettlement study will be presented in greater detail in the final
report of the U. :P/UNIDO study, Here {' may be rumarked that the comparatively
geherous amount paid in compensation afforded the opportunity to study a
"best case', in which inability to pay for new land was not a facter).

What {3 common to both situations i3 the involuntary nature of
displacesent. A plantation is by definition a consolidated land unit, so
evecuation by its prior inhabitants becomcs a necessity, not an option,
Incroasingly, African governments have taken cognizance of the problems
arisiang from the enforced displacement of human populations. Assessment of
the true ''social cost” of iand alienation, as we have argued, is a complex
exercise involving a range of phenomena, not all of which are quantifiable,
While calculations based only on a theoretical replacement cost for land
convey the 1llusion of simplicity, they are reductionist and may actually
mislead the policy-maker. 1t is no accident that the advocates of "feasibilfty"
for mejor projects who of fer such calculations tend to be far removed from

direct responsibility for resettling large rural populations.
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In the light of actual experience with such programs, many governments

are now reluctant to set aside land for new plantation;, Thus situational
constraints outweigh the purely technical justifications for repraducing
the plantation system in African conditions.

The labor requirements of plantation agricul ture are another
dimension of . the situation, Several general characteristics may be
enumerated which bcar cdirectly or indirectly on policy for the sugar industry
in both existing and future projects:

1) Fegim»ntation: to the extent that field operations are labor-

intensive, they tend to zccuire constant, close supervision. Thompson
characterized thisaas "military agr:icultt.n:e",8 while R,T. Smith portrayed

the plantation as/'"bureaucratically organised system in which whole blocks of
people are treated as units and marched through a set of regimentation

under the surveillance of the small supervisory st.aff."9 :
2) Status and Cl'ass Differentiation: the typical plantation has a

clear-cut system of stratification, and the institutional structure serves
to saintain a high dagree of social distance between wage workers and the
managerial elite, Doscribing a large sugar estate in Jamaica, G. E. Cumper

wrote:
The mobility between diff2rent levels of the system is
slight, aad the authority system therefore tends to be
reinforced by a rigid system of status which extends outside
the economic area of the worker!s lifes......the tendency
to give central housing to skilled and supervisory workers
produces a roughly roncentric distribution by authority and
economic level, which reinforces the status system by
giving it visible cxpression.l0

Racial segregation ( a legacy of slavery, and one of -the lynchpins
of colonial society and economy) was another attribute of the plantation
system. Legal measures taken by most Third World governments have eliminatad
this attribute, but the hierarchy of stratification has tended to remain intsct.

3) 1Income and Purchasing Power: Wage rates for unskilled field

laborers are generally fixed on a piece-work or task basis. Unionization

‘provides a basis for periodic negotiations leading to marginal increasas

in these nies, but real incomes are likely to remain static, if they do not
actually decline, in c population wholly dependent on wages from this type

of employment. On such a plantation community in Puerto Rico was described by
the anthropologist Sidney Mintz as:




almost uniformly lendless, propertyless (in the sense
of income-producing property), wage earning, store
buying end corporetely employed. Theydiffer little in
their recources end share an inability to change
fundsmentelly their economic resources and share an
inability to change fundsmentally their status. 11

4) Seasonelity: The demand for unskilled labour on
sugar cane plentations varies with the length of the harvesting milling
season. Typicelly the off-season, or "dead seeson", as it is knowm
throughout the Ceribbean, is a time of hardship for casval and seasonal
workers in the sugar industry. They must find alternative means of
subsistence, either on mmallholdings, 1f they possess land, or in |
occupations outeide the 1n¢hury,u or (conveniently, from the induetryts
peint of view) if they ere temporery migrants they may bc repetrieted to
distant home areas until the next sesson comnences.

The fact that these charecteristics arec mutually reinforcing
eerves to explein en epperent paredox in plentation agricultures namely,
its vulnerebility to "lebour shortege" even vhen operating in a labours
surplue economy. It is suggested here that the nature of the plentetion's
social snd economic orgenisation gsneretes resistance end an active
preference for elternative meens of suhsistence that ob!rctively exist.
Thompson identified the '"most insistent problem" oi pluatation-based
agriculture es followe: the institution is "full of pcople who, in spite
of all rules, reguletions, punishments end rewards insist upon
behaving like human bungl".n Clearly e calculation of opportunity
costs fof labour in this model of egriculture must encompass non-monetary
criterie, for the acceptence or rejection of employment at a given wage
rate will be influenced by job end stetue mobility, perceptione of reletive
deprivation, the scope for individual expression in the work to be
performed, and related fectors. The cumulative impact of the charectsristics
1isted sbove makes it difficult for plentations to compete with elternative
types of employment, even where the letter nffer lesszr monetary rewsrds
to the lebourer.
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Manual harvesting of cane, which in theory has the greatest capacity to
absorb asurplus labor, is censistently faced with the greatest problems
in recruiting sufficient manpower.

117, The Role and Significance of Outgrowars

As an elternative to plantation syatems, we may conaider the prospects
for outgrower cane production in contemporary African condi tions. Here the
difficulties associeted with the intrpduction of what is uaually a new 'cuh
crop cennot be minimized. Wide variability in performance by amall-scale \
producers (aa measured in yialds per hectare or in net income) ia to be
anticipated, as compared with the predictable uniformity of centrelly-menaged
astates. The dispersal of cane growing onto small, non-contiguous unita of
land repreacats ¢ step: towsrda the devolution of aconomic power, but this
Justificetion is situational - that ia to say, it embodies e particular trend
in rurel development policy - rather than technicel. In the latter regaxd, the
smallholding is comperativaly less promising es a vehicle for increesing
productivity., Unlike the plantation, it is not ordinarily run aa s business
venture devoted to the accumuletion of capital.

Policy is never made in e * ‘cuum, however, ar' outgrower systsms q
appssr to be well suited to a variety of situations, givah the necessery
commi tment on the part of governments. Not only does the dispersel of cane
groving not displace the human population inhabiting the area, but it offers
them e rolc_ to pley (ea producers) within the new sugar economy. In sach of
the following cases amall-scale production of augar cane could be actively
promoteds _ . .

1) whera the aim of policy is to retain and stabilisze

axisting land tenure arvangaments; or |

2) where ¢ land reform programme ia being undertaken 'ln-
volving the distribution of land previoysly concentrated
in large holdings; or

J) vhere new areas inoﬁbl‘y through irrigstion achemea)
" are being opaned up for settlement and sgricul turel
utilization,
The incidence of theae situstions veries considerably from one African country

to another, with the first probebly being the moat common. In ell cases,

howevar, the main thrust of sgricultural development plenning ia to
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integrate peasant farmere more fully into the market economy ae producers

of a cash crop, The organizational basis on which theyparticipate in that
aconumy may takc different forms, depending on the political orientation of
the govarnment end tha ineti tutional structure existing in rural areas.
Thus cooparative societies, individual contracts between growars and
factories, and communual farming of sizeable blocks of land have all been
daemed appropriate in specific African settinge.

Sugsr cene tends to be an especially remunerative crop for the grower
(whether an individual or group of peesante farming communally), but only
insofar as it is ¢ rawv material daetined for a epecific markat, GCrower and
procaeser ara necessarily interdependent, and to some axtent their interaets
come naturally into conflict and must ba rasolvad, FPFergusonte paper on the
Queaneland sugsr industry considars this queetion in dapth; eome faatures of the
African eugar industry, which confronts somewhat diffarent iseuas, may ba
briefly raviewed hers. )

Racently instituted outgrower echemss within larga-scale Africen
projacts have been chsracterized by tight cantralization and control. Factorxy =~
orianted cane growing demande comparatively high inveetment in the crop, and the
application of "scientific' methods, including a preecribed numbar of weedings
and the uea of specified chemical fartiliers. Justificatione for close
suparvision relste to tha factory's neads: tha eupply of cane from tha paasant
farm sector must be reliable, and to maka it eo tha moda of cultivation, it
is argued, should amulate the uchniqueg.g::':loped on plantations, In this
framework the successful smallholdings/in affect, "plantatiorny g miniature",
to use a phrase goined by Watters for the Fijian gugar ccono-y!h An ex-

tension geervica and cradit eyetem (operated either by the factory or an
auxiliary organisation) may be used to support cane production and further
reduce uncartainties st the milling stage. The Mumiae sugar project in
Western Kenye provides an apt illuetrstion of how a large vacuum-pan factory
can fully utilisa capacity - and, indeed, axcead production targats - while
draving most of its csne from outgrowers.

In aseessing the implications of this pattarn‘we must distinguish
batween different levels of analysis. Changee in quantitative indicas - for
axampla, in the monctary value of marketed output - may ba cited as proof
that factory-directed agricul turel {ntervention is the eurest way to bring

about sustained rural devalopment.
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Thus in conditions where sugar cane enjoys a comparative advantage

ovu.' other crops, specialisation and commercialisation are treated as
evidence of a successful "transformation" in peasant agriculture.

It would secem, however, that the replication of "plantation in
miniature” on peasant farms dissipates e principal deve.spmental advantages
that the latter normally possess, particularly the capacity for divcn;ﬁcation.
According to Watters, these may be summarised as follows:=

the smallholding is a more flexible unit, being less
dependent on distant markets and relatively unencumbered

by large investments in fixed capital equipment. Moreover,
1t could provide the growing local market with many food and
industrial crops that are now imporud.u

The "transformed” smallholding, being dependent on a single crop, does not
fulfil this potential; on the contrary, it signifies a de facto drifc towards
the monoculture in the cane-producing zone, even outside the boundaries of
plantation.

The normal justification for introducing a cashgrop into a peasant
farming system is that it will provide an income to supplement subsistence
production, thereby leading to an improvement in living standards. The
difficulty with factory-dominated cane growing is that it tends to substitute
s new mode of cultivation for the pre-existing mode. Typically, the new
mode includes land preparation by tractors, improved (heat-treated and
desease-free) seeds, chemical fertilizers, and mechanized trsnsport of the
harvested crop to the factory gate. By contrast, the pre-existing technology
(wvhich in some instances may even have been applied to "local" varieties of .
cene used for chewing or processed into syrups), has usuaily been based on hand
tillage or ox-plaughing, limited applications of mnuu‘ (and these would by no
means be yniversal, since they depend on the ownership of livestock), and ad hoc
marketing practices. Yields tend to be low and the proportion of output commited
to the market is small. With the advent of commercially-orianted cane farming,
a wide gap quickly appears between the technology and investment applied to
sugar cane and to other crops. One sector of agriculture proceeds to flourish -
benefiting from ongoing agromic research and technical supervision = while
the other stagnates. Even when land has beem formally reserved for food créps,
productivity in the subsistence sector uj actually decline, and planted
acreages diminish, because other factors of production (particularly labour)
become increasingly costly and scarce. |



14

Bvidence from sugar-producing areas suggests that these problems can arise
in either of two situations: 1) where the size of the market for cane
(1.e. the milling capacity of the factory or factories serving the area)
reasins constant, or 2) where the demand for cane grows due to expansion
of existing mills or the erection of new ones.  (The second situation is now
much more common, and the design of most hew vacuum-pan factories

explicitly allows for en expariuion of capaéity). An explanation is uiually
to be found in the comperative advantage that cane enjoys over other crops.
Theore tical computations which assume that ell crops receive comperable
inputs may be sufficient to demonstrate this edventage; in practice, where
only sugar cane benefits from credit, close supervision, extension services,
a guaranteed market, etc., the 8ap tends to be even wider.

At one level of analysis, it is possible to argue that uneven

change manifested in locelized monocul mn- has tha effect of spreeding

benefits to areas outside the cene-growing zone. Regional interdependence
would presumably be enhanced 1f cash incomes earned within the sone were
partially utilised in purchasing food grown elsewhere. (In theory, sugar

sones in African countries would ‘be much less isolated from sources of food
than, for exampla, the islands of the Caribbean or Mauri tius.) Yet two major
qualifications must be stated here. 1In the first plece, this model, which
presumes ¢ mult.plier effect in the eipundimrc of incomes, implies that
cash~earning opportunities aza evenly distributed within the cane zone in
ftself, These conditions would be difficult if not impossible to satisfy

in practice: such factors as lendlessness, tha small size of ;holdings,
infertile soils end poor drainage normally exclude IOIC. members of a peasant
community from participation as outgrowers. When food has to be imported

at comparetively high prices - end 1t is worth remarking that tha markups
involved in food distribution seem to exceed those for most other

commodi ties - the effects of inflation will ba felt by everyone, but those
without rc;uiar incomes from cesh crxops tend to be hit the hardest. Secondly, .
.the model assumes that benefits will be distributed fairly equitably in the wider
area beyond the cene sone. This depends on the structure of formal and
informal marketing institutions, and on the extentof stratification in the wider
rursl aociety. |




In practice, a minority of entrepreneurs and speculators is more likely
co‘bcncfit from such opportunities than the mass of small-scale producers
of surplus food.

The typical pattern is thereture one in which tue promotion of
the new cash crop succeeds all too well, This result underscores the need for
comprehensive planning in rural development; it is not, of course, an argument
egainst the introduction of sugar cane as such. The question confronting .
plenners and policy-makers is how to haimonize the obvious advantages of cane with
the other requirements of rural populations, particular}y the production of
adequa te supplied of food.

Althoug: this question has not hitherto commanded great ltuntion
it seems certain to do so as the sugar industry continues to expand in African
countries. The industry is, after all, quite young in most of these countries,
and interest in including outgrowers within new projects had development
comparatively recently, The evidence we have reviewed serves as a reminder
that the introduction of a new cash crop irito peasant areas represents only
s pertial solution to the problem fo developpent. To achieve balance amd
diversification in context of growth, an holistic view of the rural economy

must be incorporated into the planning process.

IV. Conclusion

The main focus of this paper has been on the difference between
peesant and plai ation agriculture in t . sugar industry. It would be mis-
leading to suggest that actual policy-making and project planning require
complets acceptance of one system and rejection of the other. Many recent
African Sugar projects have combined the two, in varying proportions. Several
exemples on the matrix in section I illustrate this tendency, in which outgrowers?
cane supplements the output from a factory-opetated "nucleus" estate. We may
briefly review the factors infiluencing the evolution of policy in this sector,

As a general observation, it was noted that peasant cane-growing
eppeaxr to be compatible with the developmental goals of African countries. And
yet the examples cited in the model of cane supply systems did not exhibit a
uniform tendency in favor of outgrowers system. In two cases, Kenya and Ethiopie,
the vectors showed an increasing reliance on outgrowers with (in the short
run, at least) only partial mechanization of agricul tural operations. In other

two cases, GChana and Egypt, the possibility of greater mechaniszation was
essociated with
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a potentially large role for plantation-based production. Al though
space does not permit a proper analysis of all the relevant factors for each
country, some tentative conclusions may be drawn,

The divergence in policy observed in these cases may be explained
with refercnce to recent experience with the availability of agricultural
labor. The two countries in which further mechanization 1s being considered
have encountered labor shortages, especially in harvesting operations, 16
The irony of this situation, in which machincs are sought to replace men in a
ganeral context of uncmployment and under-cmployment, suggests a potentidl
conflict be tween the successful continuation of large-scale sugar projects,
once they are established, and the basic premises of rural development policy.

As the matrix in Figure 1 demonstrated, increased mechanization
connoted a strengthuning of the plantation sector ra ther than the kind of
decentralization implicit in outgrower systcms. In practice, it is difficult
to make efficient use of mechanical planting and harvesting equipment on every
small landholdings; the introduc tion of such equipment creates pressures and
{ncentives for consolidation of the land arcas on which cane is to be grown,
As a corollary, we would expect that the successful establishment and maintanance
of cane production by pcasant farmers would be dependent on the ct;ntinued
availabili ty of unskilled manual labor, whether supplied by growers! families,
communal work groups, or individuals hired on a ::nsual basis, The trends in
Kenya and Ethipia, as represented on the matrix, reflect this assumption,.

Actual decision-making requires a reconciliation of technical and
situational criteria, This paper has shown how the ways in which land and labor
are utilized in the production of sugar cane represent the outcome of such
judgements, The policy-maker must, in the final analysis, assign weights to the
two sets of criterias decisions as to the socio-economic appropriateness of a
particular agricultural system cannot be made independently of the technical
considera tions affecting the probablc performance of the industry. Hopefully
thia discussion has illuminated sone of the broader issues that have been
implicit rather than explicit in the planning of sugar projects in Africa,
and that deserve careful attention from decision-makers.
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Notes

The distinction between technical and situational criteria
follows the argument developed by R.F. Watters, "Sugar

Prody .tfon and Culture Chang. in Fiji: A Compu cison

Between Peasant anu Jlantation Agriculture', Pacific Viewpoint,
March 1963, pp. 25-52,

This reference is to the potential for employment in the
sgriculturel sector, and not in the processing phase of the
sugar industry.

Two points should be noted about the Australian examples 1)
mechanical harvesting, although now zmost universal there,

has been adopted only in the past 15 ycars; 2) although private
growers supply virtually all cane to the mills, most of the
growers have moderate to large laudholdings and use capital-
intensive methods, unlike the peasant producers of African

and India. See the paper prepared for this seminar by

C. Ferguson,

The concept was originally formulated by Llgyd Best, in an

article entitled "Outlines of a Model of Pure Plantation

Economy", Social and Economic Studies, Sept. 1968. An extended
discussion may be found in G, Beckfourd: Persistent Poverty:
Underdevelopment in Plantation Economies of the Third World,
Oxford, 1972, For a comment on the iimitations of this model,

see Denis Benn: '"The Theory of Plantation Economy and Societys

4 Mathodological Critique', Journal of Commonwealth and Comparative
P°11ucs’ Nov,. 1974,

Watters, op.cit., pe25

E. T. Thompson, Plantation So feties, Race Rela.ions and the
South: The Regimentation ot Populations, Duke University Press 1975,

The Concept is traceable to the work of H. Nieboer: Slavery
as an Industrial System, The Hague, 1910, p. 386.

Thompson, op. cit., p.29
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Season in the Sugar- Producing Regions ol the Caribbean", !
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'.tut.. Pe 25,
The factors contributing to labor shortages in the Ghanaian ‘
end Igyptian sugar industries are substantially different, -
but these cannot be fully discussed within Lhe [ramework of
this paper.
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