INTRODUCTION

DEVELOPMENT AS FREEDOM

v

Development can be seen, it is argued here, as a process of expanding
the real freedoms that people enjoy. Focusing on human freedoms
contrasts with narrower views of development, such as identifying
development with the growth of gross national product, or with the
rise in personzl incomes, or with industrialization, or with techno-
logical advance, or with social modernization. Growth of GNP or of
imdividval incomes can, of course, be very important as means to
expanding the freedoms enjoyed by the members of the society. But
freedoms depend also on other derermminants, such as social and cco-
nomic arrangements (for example, facilities for educarion and health
care) as well as political and civil rights (for example, the liberty
to participate in public discussion and scrutiny), Similacly, indus-
teialization or technological progress or social modernization can
substantially contribute to expanding human freedom, but freedom
depends on other influences as well, If freedom is what develop-
ment advances, then there is 2 major argument for concentrating on
that overarching objective, rather than on some particular means, or
some specially chosen list of instruments. Viewing development in
terms of expanding substantive freedoms dirccts attention to the ends
that make development important, rather than merely to some of the
means that, inter alta, play a prominent part in the process.
Development requires the removal of major sources of unfree-
dom: povercy as well as tyranny, poor cconomic opportunities as well
as systematic social deprivation, neglect of public facilities as well as
intolerance or overactivity of repressive states. Despite unprece-
dented increases in overall opulence, the contermporary world dentes
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elementary freedoms to vast numbers—perhaps even the majoricy—
of people. Sometimes the lack of substantive frecdoms relates directly
{0 cconomic poverty, which robs people of the freedom o satisfy
hunger, or to achieve sufficient nutrition, or to obtain remedics for
treatable illnesses, or the opportunity 1w be adequately clothed or
shelcered, or to enjoy clean water ot sanitary facilitics, In other cases,
the unfreedom links closely to the lack of public facilites and social
care, such as the absence of epidemiological programs, or of orga-
nized arrangements for health care or educational facilities, or of
effcctive institutions for the maintenance of local peace and order
In siill other cases, the violation of freedom results direcdy from a
denial of political and civil liberties by authoritarian regimes and
from imposed restrictions on the freedon to participate jn the social,
political and economic life of the community.

EFFECTIVENESS AND INTERCONNECTIONS

Freedom is central to the provess of development for two distiner
IEAS0MNS.

1} The evaluative regson: assessment of progress has to be done
primarily in terms of whether the freedoms that people have are
enhanced;

2} The effectiveness reasom: achievemene of development is
thoroughly dependent on the free agency of people.

T have already signaled the first motivation: the evaluative reason
for concentrating on freedom. In pursuing the second, that of effec-
tiveness, we have to look at the relevant empirical connections, in
particular at the mutually reinforcing connections between freedoms
of different kinds. It is becanse of these interconnections, which are
explored in some detail in this book, that free and sustainable agency
emerges as 4 major cngine of devclopment. Not only is free agency
itself a “constitutive” part of developmen, it aiso contributes o the
strengrhening of freg agencies of other kinds. The empirical cannec-
tions that are extensively explored in this study link the two aspects
of the idea of “development as freedom.”

The relatiom between individual freedom and the achievement of
social development goes well beyond the constimtive conncetion—
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important as it is. What people can positively achieve is influenced by
economic opportunities, political liberties, social powers, and the
enabling conditions of pood health, hasic education, and the encour-
agement and cultivation of inidatives. The institutional arrangements
for these opportunities are also influenced by the exercise of people’s
freedoms, through the liberty to participate in social choice and in
the making of public decisions that impel the progress of these
opportunities. These interconnections are also investigated here.

SOME ILLUSTRATIONS: PQLITICAL
FREEDOM AND QUALITY OF LIFE

The difference that is made by seetng freedom as the principal cods of
development can be illustrated with a few simple examples. Even
though the full reach of this perspective can only emerge from a
much more extensive analysis (attempeed in the chaprers to follow),
the radical natuze of the idea of “development as freedom” can easily
be illustrated with some elementary examples,

First, in the context of the narrower views of development in
terms of GNP growth or industrialization, it is often asked whether
certain political or social freedoms, such as the liberty of politcal
participation and dissenr, or apportunities to receive basic education,
are or are not “conducive to development.™ In the light of the more
foundational view of development as freedom, this way of posing the
question tends to miss the important understanding that these sub-
stantive freedoms (that is, the liberty of political participation or the
opportunity to receive basic cducation or health care) are among the
constituent components of development, Their relevance for devel-
opment does not have to be freshly established through their indirect
contribution to the growth of GNP or to the promation of industri-
alization. As it happens, these freedoms and rights are aleo very effec-
tive im conitributing to economic progress; this connection will receive
cxtensive attention in this book. But while the causal relation is
indeed significant, the vindication of freedoms and tights provided by
this cansal linkage is over and above the directly constitutive role of 1
these freedoms in development.

A second illustration relates to the dissonance berween income
per headl {even after correction for price variations} and the freedom
of individuals to live long and live well. For example, the citizens of
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Gabon or South Africa or Namibia or Brazil may be much richer in
terms of per capita GNP than the citizens of S1i Lanka ov China or
the state of Kerala in India, but the Iatter have very substantiably
higher life expectancies than do the former.

To rake a different type of example, the point is often made that
African Americans in the United States are relatively poor compared
with American whites, though much richer than people in the chird
world, It is, however, important to recognize that African Americans
have an absolutely lower chance of reaching mature ages than do
people of many third world societies, such as China, or Sri Lanka, or
patts of India {with different arrangements of health care, education,
and community relations]. If development analysis is relevant even
for richer countries (it is argued in this work that this is indeed sol,
the presence of such intergroup contrasts within the richer countries
can be seen to be an imporeane aspect of the understanding of devel-
opment and underdevelopment.

TRANSACTIONS, MARKETS AND ECONOMIC UNFREEDOM

A third illustration relates to the role of markets as part of the
process of development. The ability of the marker mechanism to con-
mbute to high economic growth and ro overall economic progress
has been widely—and rightty—acknowledged in the contemporary
development literarire. Bue it would be a mistake to understand the
place of the market mechanism only in derivative rerms. As Adam
Smith noted, freedom of cxchange and transaction s ieself part and
parcel of the basic libertics that people have reason to value,

To be genetically against markets would be almost as odd as being
generically against conversations between people {even though some
coaversations are clearly foul and cause problems for others—or
even for the conversationalists themselves). The freedom to exchange
words, or goods, or gifts does not need defensive justification in
terms of their favorable bue distant effects; they are part of the way
hwman beings in society live and interact with cach other {unless
stopped by regulation or fiat}. The cantribution of the marker mecha-
nism to economic growth is, of course, important, but this comes
ouly after the direct significance of the freedom to interchange—
words, goods, gifts—has been acknowledged.
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As it happens, the rejection of the freedom to participate in the
labor market is one of the ways of keeping people in bondape and
captivity, and the battle against the unfreedom of bound labor is
important in many third world countries today for some of the same
reasons the American Civil War was momentous, The freedom to
enter markets can itself be a significant conmibution to development,
quite aside from whatever the market mechanism may or may
net do to promote economic growth or industrialization. In fact, the
praisc of capitalism by Karl Marx {not a great admirer of capitalism
in general] and his characterization (in Das Kapital) of the Ameri-
can Civil War as “the one grear event of contemporary history”
related directly to the importance of the freedom of labor contract
as oppused to slavery and the enforced exclusion from the labor mar-
ket. As will be discussed, the crucial challenges of development in
many developing countrics today include the nced for the freeing of
labor from explicit or implicic bondage that denies access to the open
labor marker, Similarly, the denfal of access to product markets
is ofren among the deprivations from which many small cultivarors
and struggling producers suffer under traditional arrangements znd
restrictions. The freedom to participate in economic interchange has
a basic role in social living.

To point to this often neglected consideration is not to deny the
importance of judging the market mechanism comprehensively in
terms of all its roles and effects, including those in generating eco-
nomic growth and, under many ciccumstances, even economic equity,
We must also examine, on the other side, the persistence of depri-
vations among segments of the community that happen to remain
excluded from the benefits of the market-oriented society, and the
general judgments, including criticisms, that peopie may have of life-
styles and values associated with the culture of markets. In sceing
development as frecdom, the areuments on different sides have to be
appropriately considered and assessed. It is hard to think that any
process of substantial development can do without very esaensive
usc of markets, but that does not preclude the role of social support,
public regulatian, or statecraft when they can enrich—rather than
impoverish—human lives. The approach used here provides a broader
and more inchusive perspective on markets than is frequenty invoked
in either defending or chastising the market mechanism.
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1 end this list of illustrations with another thar draws directlv on
a personal recollection from my own childhood, [ was playing one
afternoon—I must have been around ten or so0—in the garden in our
family home in the city of Dhaka, now the capital of Bangladesh,
when a man came through the gate screaming pitifully and bleeding
profusely; he had been knifed in the back. Those were the days of
communal riots (with Hindus and Muslims killing each other), which
preceded the independence and partitioning of India and Pakistan.
The knifed man, called Kader Mia, was 2 Muslim daily laborer who
had come for work in a neighboring house—for a tiny reward—and
had heen knifed on the street by some cormmunal thugs in our largely
Hindu area, As T gave him water while also crving for help from
adalts in the house, and mouments later, as he was rushed to the hos-
pital by my father, Kader Mia went on telling us that Lis wife had
told him not ta go into a haostle arez in such troubled times. Bur
Kader Mia had to go out in search of work and a bit of carning
because his family had nothing Lo cat. The penalty of his economic
unfrecdom tarned out to e death, which occurred later on in the
hospital.

The experience was devastating for me. It made me reflect, later
on, on ihe terrible burden of narrowly defined identitics, including
those firmly based on communities and groups (I shall have occasion
to discuss that issne in this book). But more immediately, it also
pointed to the remarkable fact that economic unfreedom, in the form
of extreme poverty, can make a person a helpless prey in the violation
of other kinds of freedom. Kader Mia need not have come to a hos-
tile arca in search of a little income in those terrible times had bis
family been able to survive without it. Economic unfteedom can
breed social unfreedom, fust as sodal or political nnfreedom can also
foster economic unfreedom.

CRGANIZATIONS AND VALUES

Many other cxamples can be given to illustrate the pivotal difference
that is made by pursuing a view of development as an integrated
process of expansion of substantive freedoms that connect with one
another, It is this view that is presented, scrutinized and urilized
m this book to investigate the development process in inclusive
rermas that integrate economic, social and political considerations.
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A Droad approach of this kind permits simultaneous appreciation
of the vital roles, in the process of development, of many different
institutions, including markets and market-related organizatiouns,
governments and local authorities, political parties and other civic
instirutions, educational arrangements and opportunities of apen
dialoguc and debate {including the role of the media and other means
of communication}.

Such an approach also allows us to acknowledge the rolo of secial
values and prevailing mores, which can influence the freedoms that
people enjoy and have reason to treasure. Shared norms can influence
social features such as gender equiry, the nature of child care, family
size and ferrility patcterns, the treatment of the enviromment and
many other arrangements and outcomes. Prevailing values and social
meres also affect the presence or absence of corruption, and the role
of trust in economic ar social ot political relationships. The exer-
cise of freedom is mediated by values, but the values in turn arc
influenced by public discussions and social interactions, which are
themselves influenced by participatory freedoms. Each of these con-
nections deserves careful scrutiny.

The fact that the freedom of economic transactions rends to be
typically a great engine of economic growth has been widely
acknowledged, even though forceful detractors remain, It is impor-
tant not only to give the markets their due, but also to appreciate the
role of other economic, social, and political freedoms in enhancing
and enriching the lives that peoplc are able to lead. This has a clear
hearing event on such controversial matters as the so-called popula-
rion problem. The role of freedom in moderaring excessively high fer-
tility rages is a subject on which contrary views have been held for a
long time. While that grear eighteenth-ventury French rationalise
Condorcet expected that fertility rates would come down with “the
progeress of reason,” so that greater security, more cducation and
more freedom of reflected decisions would restrain population
growth, his contemporary Thomas Robert Malthus differed radically
with this position, Indeed, Malthus argucd that “there is no reason
whatever to suppose that anything beside the difficulty of procuring
in adequate plenty the necessaries of life should cither indispose this
greater number of persons to marey carly, or disable them from rear-
ing in health the largest families.” The comparative merits of the two
different positions—relying respectively on reasoned freedom and
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economic compulsion—will be investigated later on in this study (the
balance of evidence, I shall argue, is certainly more on Condorcet's
side}. But it is especially impertant to recognize thar this particular
CONLroversy is just one example of the debate berween profreedom
and antifreedom approaches ro development that has gone on for
many centuries. That debatc is still very active in many different
forms.

INSTITUTICNS AND INSTRUMENTAL FREEDOMS

Five distinct types of freedom, seen it an “instrumental™ perspective,
are particularly investigated in the empirical studies that follow.
These include (1} pofitical freedoms, (2} econamic facilities, (3} social
opporiunities, (4) transparency guarantees and (§) protective secit-
rity. Each of thesc distinct types of rights and oppormnitics helps o
advance the gencral capability of a person. They may also serve o
complement each other, Poblic policy to foster human capabilities
and substantive freedoms in general can work theongh the promo-
tion of these distinet but interrelated instrumental freedoms, In the
chapters that follow, each of these different types of freedom—and
the ingtitutions involved—will be explored, and their interconnec-
tions discussed, There will be an opportunity also to investigare their
respective roles in the promotion of overall freedoms of people to
lead the kind of lives they have ccason o value. In the view of “devel-
opment as freedom,” the instrumental freedoms link with each other
and with the ends of enhancement of human freedom in general,

While development analysis must, on the one hand, be concerned
with objectives and aims that make these instrumental freedoms con-
sequentally important, it mast also take note of the empirical link-
ages that tie the distinct types of freedom togetber, strengthening
their joint importance. Indecd, these connections are central to a
fuller understanding of the instrizmental role of frecdom.

A CONCLUDING REMARK

Freedoms are not only the primary ends of development, they are
also among its principal means. In addition to acknowledging, foun-
dationally, the evaluative mportance of freedom, we also have to
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understand the remarkable empirical connection that links freedoms
of different kinds with one another. Political frecdoms {in the form of
free speech and elections) help to Promote economic security. Social
opportunities (in the form of education and health facilities) faciliate
cconomic participation. Feonomic facilities (in the form of opporiu-
nities for participation in trade and producrion) can help to generate
personal abundance as well as public resources for social facilities.
Freedoms of different kinds can strengthen one another.

These empirical connections reinforce the valuational priorities,
In terms of the medieval distinction berween “the patient” and “the
agent,” this freedom-cenrered understanding of econemics and of the
process of development is very much an agent-oriented view, With
adequate social opportunities, individuals can cffectively shape their
own destiny and help each other. They need nor be seen primarily as
passive recipients of the benefits of cunning development progra‘ms.
Thete is indeed a strong rationale for recognizing the positive role of
free and sustainable agency—and even of constructive impatience.



CHAPTER I

THE PERSPECTIVE OF FREEDOM

v

It is not unusual for couples to discuss the possibility of earning more
montey, but 3 conversation on this subject from around the eighth
century B.C, i of some special interest. As that conversation is
recounted in the Sanskrit text Bribadaranvaka Upanishad, a woman
named Mairreyee and her husband, Yajnavalkya, proceed rapidly
to a bigger issuc than the ways and means of becoming mare wealthy:
How far would wealth go to help them get whai they wanti
Mairtreyee wonders whether it could be the case that if “the whole
earth, full of wealth™ were to belong just to her, she could achieve
immortality through ir. “No,” responds Yajnavalkya, “like the life of
rich people will be your life, But there is no hope of immortality by
wealti.” Maitreyee remarks, *What should | do with thar by which
Ido not become immortal?”

Maitreyees rhetorical question has heen cited again and again
i Indian religions philosophy to illustrate both the nature of the
human predicament and the limitations of the marerial world. I
have too much skepticism of otherworldly marters to be led chere by
Maitreyee’s worldly frustration, bur there is another aspecr of this
cxchange that is of rather immediate interest to economics and to
understanding the nature of development. This concerns the rela-
tion between incomes and achievernents, between commodities and
capabilities, between our economic wealth and our ability to live as
we would like, While there is a connection between opulence and
achievements, the linkape may or may not be very strong and may
well be extremely contingent on other circumstances. The issuc is
not the ability to live forever on which Maitreyee—Dbless her soul—
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happened to concentrate, but the capability to live really long (with-
out being cut off in one’s prime} and o have a good life while alive
trather than a life of misery and unfreedom)—things that would be
strongly valued and desired by ncarly all of us. The gap between the
two perspectives {thar is, between an exclusive concentration on eco-
nomic wealth and a broader focus on the lives we can lead) is a major
issue in conceptualizing development. As Aristotle noted at the very
beginning of the Nicomackean Ethics {resonating well with che con-
versation berween Maitreyee and Yajnavalkya three thousand miles
away), “wealth is evidently not the good we arc secking: for ir is
merely useful and for the sake of something else.”

If we have reasons to want more wealth, we have to ask: What
precisely are these reasons, how do they work, on whart are they con-
tingent and what are the things we can “do” with more wealth? In
fact, we generally have excellent reasons for wanting niore incorme or
wealth. This is not hecause income and wealth are desirable for their
own sake, but because, typically, they are admirable general-purpose
means for having morc frecdom o lead the kind of lives we have rea-
son to value,

"I'he usefutness of wealth fies in the things that it allows us to do—
the substantive freedoms it helps us to achicve, Bur this relation is
neither exclusive (since there are significant influences on our lives
other than wealth) nor uniform ({since the impact of wealth on our
lives varics with other influences). It is as important to recognize the
crucial role of wealth in determining living conditions and the quality
of life as it is to understand the qualified and contingent nature of this
relationship. An adequate conception of development must go much
beyond the accumulation of wealth and the growth of gross national
product and other income-related variables. Without ignoring the
impareance of economic growth, we mast look well beyond ic.

The ends and means of development require examination and
scrutiny for a fuller understanding of the development process; i is
simply not adequate to take as our hasic objective just the maximiza-
tion of incume or wealth, which is, as Aristotle noted, “merely useful
and for the sake af something else.” For the same reason, economic
growth cannot sensibly be treated as an end in itself. Development
has to be more concerned with enhancing the lives we lead and the
freedoms we enjoy. Expanding the freedoms thar we have reasen to
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value not only makes ounr lives dcher and more unfertered, bur also
allows us to be fuller social persons, exercising our own volitions
and interacting with-—and influencing—the world in which we live.
In chapter 3 this general approach is more fully proposed and scruti-
nized, and is cvalvatively compared with other approaches that
compete for attention.?

FORMS OF UNFREEDGM

Very many people across the world suffer from varieties of unfrec-
dom. Famines continug to occur in particular regions, denying o mil-
lions the basic freedon) to survive. Even in those countries which are
no longer sporadically devastated by famines, undernutridon may
affect very large numbers of vulnerable human beings, Also, a great
many people have little access to health care, to sanitary arrange-
ments or to clean water, and spend their lives fighting unnecessary
morbidity, often succumbing to premature mortality, The richer coun-
tries too often have deeply disadvantaged people, who lack basic
oppertunities of health care, or functional education, or gainfal
employment, or economic and social security. Even within very rich
countries, sometimes the longevity of substantial groups is no higher
thasn that in much poorer economics of the so-called third world.
Further, mequality between women and men afflicts—and sometime
prematurely ends—the lives of millions of women, and, in different
ways, severely restricis the substantive freedoms that women enjoy.

Moving to other deprivations of freedon, a great many people in
different countries of the world are systematically denied political
libety and basic civil rights. It is sometimes daimed that the denial
of these rights helps to stimulate economic growth and is “good” fur
rapid economic development. Some have even championed harsher
political systems—with denial of basic civil and political rights—for
their alleged advantage in promoting economic development. This
thesis [often called “the Lee chesis,” attribured in seme form to the
former prime minister of Singapors, Lee Kuan Yew) is sometimes
backed by some fairly rudimentary empirical evidence. In fact, more
comprehensive intercountry comparisons have not provided any con-
firmation of this thesis, and there s linde evidence that authori-
tarian politics actually helps economic growth. Indeed, the empirical



TG DEVELOPMENT A5 FREEDOWM

evidence very strongly suggests that economic growth is more a mat-
ter of a fricndlier economic climate than of a harsher political system.
This issue will receive examination in chapter 6.

Furthermeore, economic development has other dimensions, includ-
ing cconomic security. Quite often economic insecurity can relfate to
the lack of democratic rights and liberties, Indeed, the working of
democracy and of political rights can even help to prevent famines
and other economic disasters. Authoritarian rulers, who are them-
selves rarely affected by famines {or other such economic calamities),
tend to lack the incentive to take timely preventive measurcs. Demo-
cratic governments, in contrast, have to win elections and face public
criticism, and have strong incentives to undertake measures to avert
famines and other such catastrophes. It is not surprising that no
famine has ever taken place in the history af the werld in a function-
ing democracy—be it economically rich (as in contemporary Western
Furope or Notth America) or relatively poor (as in pestindependence
India, or Botswana, or Zimbabwe), Famines have tended to occur in
colonial territorics governed by rulers from elscwhere {as in Brtish
India or in an Ireland administered by alienared English rulers), or in
one-party states (as in the Ukraine in the 19308, or China during
1958-19671, or Cambodia in the rg7es), or in military dictatorships
{as in Ethiopia, or Somalia, or some of the Sahel conntries in the near
past). Indeed, as this book goes to press, the rwo countries that seem
to be leading the “famine leagie™ in the world are North Korea and
Sudan—>both cminent examples of dictatorial rule, While the preven-
tion of famine illusteates the incentive advantages with grear clarity
and force, the advantages of demoeratic pluralism do, in fact, have a
much wider reach.

But—most fundamentally—political liberty and civil freedoms
are directly important on their own, and do not have to be justified
mdirectly in terms of their effects on the economy. Even when people
without political liberty or civil rights do not lack adequate economic
security {and happen to enjoy favorable economic circumstances),
they are deprived of important freedoms in leading their lives and
denied the opportunity to take part in cmcial decisions regarding
public affairs. These deprivations restrict social and political lives,
and must be seen as repressive cven without their leading to other
afflictions {such as ecanomic disasters). Since political and civil free-
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doms are comstitutive elements of homan freedom, their denal js a
handicap in ieself, In examining the role of human rights in develop-
ment, we have to take note of the constitutive as well as the instri-
mental importance of civil rights and political freedomms, These issues
are examined in chaprer &.

PROCESSES AND OPPORTUNITIES

It should be clear from the preceding discussion that the view of free-
dom that is being taken here involves both the processes that allow
freedom of actions and decisions, and the actual oppurtunities that
people have, given their personal and social circumstances, Unfree-
dom can arise either through inadequate processes (such as the viola-
tion of voting privileges or other political or civil righes) ot through
inadequate opportunities that some people have for achicving what
they minimally would like to achieve {including the absence of such
elementary opportunities as the capability to escape prematuse wor-
tality or preventable morbidity or involuntary starvation).

The distinction between the process aspect and the opportunity
aspeei of freedom involves quite a substantial contrast, Tt can be par-
sued at different levels, T have discussed elsewhere the respective roles
and reguirements of {as well as mutual connections hetween) the
process aspect and the opportanity aspect of freedom.s While this
may not be the accasion to go into cthe complext and subtle issues that
relate Lo this distinction, it is very important to sce freedom in a suf-
ficiently broad way. It is necessary to avoid confining attention only
to appropriate procedures {as so-calied libertarians sometimes do,
without worrying at all about whether some disadvantaged people
suffer from systematic deprivation of substantive opportunities), or,
alternatively, only to adequare opportunities {as so-called consequen-
tialists sometimes do, without worrying about the nature of the
processes that bring the opportunities about or the freedom of choice
that people have). Both processes and opportunitics have importance
of their own, and each aspect relates to secing development as
freedom.
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TWO ROLES OF FREEDOM

The analysis of development presented in this book treats the free-
doms of individuals as the basic building blocks, Attention is thus
paid particularly to the expansion of the “capabilitics™ of persons to
lead the kind of lives they value—and have reason to value. These
capabilities can be enbanced by public policy, but alse, on the other
side, the direction of public policy can be influenced by the effective
use of participarory capabilities by the public, The fivo-way relation-
ship is central to the analysis presented here.

There are two distinct reasons for the crucial importance of indi-
vidual freedom n the concepr of development, related respectively to
evaluation and effectivengss.s First, in the normative approach used
here, substantive individual freedoms are raken to be critical. The
success of 4 socicty is to be evalunared, in this view, primarily by the
substantive freedoms that the members of that society enjoy. This
evaluative position differs from the informarional focus of more tra-
ditional normative approaches, which focus on other variables, such
as utility, or procedural liberty, or real income,

Having greater freedom to do the things one has reason to value is
{1} significant in itself for the person’s overall freedom, and (2) impor-
tant in fostering the person’s opportunity to have valuable outeonies.§
Both are relevant to the evaluation of freedom of the members of the
society and thus crucial to the assessment of the yociety’s develop-
ment. The reasons for this normative focus (and in particular for see-
mg justice in terms of individval freedoms and its social correlates) is
more fully examined in chapter 3.

The second reason for taking sabstantive freedom to be so cru-
cial is that freedom is not only the hasis of the evaluation of success
and failure, but it is also a principal determinant of individual initia-
tive and soclal effectiveness. Greater freedom enhances the ability of
people to help themselves and also to influence the world, and these
matters are central to the process of development. The concern here
relates to what we may call {at the risk of some oversimplification)
the ®agency aspect” of the individual.

The use of the term “agency” calls for a hietle clarification, The
expression “agent™ is sometimes employed in the literature of eco-
nomics attd game theory to denote a person who Is acting on some-
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one else’s behalf {perhaps being led on by a “principal”), and whose
achievermnents are to be assessed in the lighe of someone else’s {the
principal’s) goals, I am using the term “agent™ not in this sense, but
in its older—and “grander”—sense as someonc who acts and hrings
about change, and whose achievements can be judged in teyms of her
own values and objectives, whether or not we assess themn in terms of
some external criteria as well. This work is particularly concerned
with the agency role of the individual as 2 member of the public and
as a participant in economic, social and political actions {vacying
from taking part in the market to being involved, directly or mdi-
rectly, in individual or joint activities in poliieal and other spheres).

This has a bearing on a great many public policy issues, varying
from such strategic matters as the widespread temptation of policy
bosses to use fne-tuned “rargeting” (for “ideal delivery” to a sup-
pasedly mert papulation), to such fundamental subjects as attempts
to dissociate che running of governments from the process of demo-
cratic scrtiny and rejection (and the participarory exercise of politi-
cal and civil rights).7

EVALUATIVE SYSTEMS: INCOMES AND CAPARBILITIES

On the evalvative side, the approach used here concentrates on s fac-
tual base that differentiates it from more rraditional practical ethics
and economic policy analysis, such as the “economic” concentration
on the primacy of mcome and wealth (rather than on the character-
istics of human lives and substantive freedoms), the “wdlitarian®
focus on mental satisfaction (rather than on creative discontent and
constrnctive dissatisfaction), the “libertarian™ preoccupation with
procedures for liberty (with deliberate negleet of consequences that
derive from those procedures) and se on. The overarching case for a
different factual base, which focuses on snbstantive freedoms that
people have reason to enjoy, is examined in chapter 3.

This is not to deny that deprivation of individual capabilities
can have close links with the lowness of income, which connects in
both directions: (1} low income can be a major reason for illiteracy
and ill health as well as hunger and undernourishment, and {2) con-
versely, better education and health help in the earning of higher
incomss. Thesc connections have to be fully seized. But there are also
other influences on the basic capabilities and effective freedoms that
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individuals enjoy, and there are good reasons to study the nature and
reach of these interconmections. Indeed, precisely becanse income
deprivations and capability deprivations often have considerable cor-
relational linkages, it is important to avoid being mesmerized inte
thinkjny that taking nore of the former would sommehow tell us cnough
about the latter, The connections are not that tight, and the depar-
tures are often much more important from a policy point of view
than the limited concurrence of the two sets of variables. H our atten-
tion is shifred from an exclusive concentration on income poverty to
the more inclusive idea of capability deprivation, we can better under-
stand the poverty of human lives and freedoms in terms of a different
informational base {involving statistics of a kind that the income per-
spective tends to crowd out as a reference point for policy analysis).
The role of income and wealth—important as it is along witl other
influences—has to be integrated into a broader and fuller picture of
siccess and deprivation,

POVERTY AND iINEQUALITY

The implications of this informational base for the analysis of pow-
crty and inequality are cxamined in chapter 4. There ate good rea-
sens for seeing poverty as a deprivation of hasic capahilities, rather
than merely as low income. Deprivation of elementary capabilities
can be reflected in premature mortality, significant undernourish-
ment (especially of children), persistent morbidity, widespread illit-
eracy and other failures. For example, the tervible phenomenon of
“missing women® {resulting from unusually higher age-specific mor-
tality rates of women in some societies, particularly in South Asia,
West Asia, North Africa, and China} has to be analyzed with demo-
graphic, medical and social information, rather than in terms of low
incomes, which sometimes tell us rather little abour the phenomenon
of gender inequaliry.!

The shift in perspective is imporrant in giving us a different—amnid
more directly relevant—view of poverty not only in the developing
countries, but alse in the more affluent sociecies. The prescnce of
massive unemployment in Burope {10 to 12 percent in many of the
major European countries} enrails deptivarions that are not well
reflected in income distribution statistics. These deprivations are
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often downplayed om the grounds thac the European system of social
security {including unemployment insurance} tends to malke up for
the loss of income of the unemployed. But unemployment is not
merely a deficiency of ncome that can be made up through transfers
by the state {at heavy fiscal cost that can itself be a very serions bur-
den}; it is also a source of far-reaching debilitating effects on indi-
vidual freedom, initiative, and skills, Among its manifold effects,
unemployment contributes to the “social exclusion” of some groups,
and it leads to losses of self-reliance, self-confidence and psychologi-
cal and physical health. Indeed, it is hard to escape a sense of mani-
fest incongruity in contemporary European attempts to move to a
more “self-help” social climate without devising adequate policies
for reducing the massive and intolerable levels of unemployment that
make such self-help extremely difficult.

INCOME AND MORTALITY

Fven in terms of the conmection between mortality and income {a
subject in which Maitreyee was rather overambitious), it is rernark-
able that the extent of deprivation for particular gronps in very rich
countries can be comparable to that in the vo-called third world, For
cxample, in the United Stares, African Americans as a group have no
higher—indeed have a lower—chance of reaching advanced ages
than do peaple borm in the immensely poorer economies of China or
the Tndian state of Kerala {or in Sri Tanka, Jamaica or Costa Rica).o

'This is shown in figures 1.1 and 1.2, Even chough the per capita
income of African Americans in the United Stares is comnsiderably
lower than that of the white population, African Americans are very
many times richer in income terms than the people of China or Ker-
ala {even after correcting for cost-of-living differences}. In this con-
text, the comparison of survival prospects of African Americans
vis-d-vis those of the very much poorer Chinese, or Indians in Kerala,
15 of particular imterest. African Americans tend to do better in terms
of survival at low age groups (sspecially in terms of infant mortality)
vis-a-vis the Chinese or the Indians, but the picture changes over the
vears.

In fact, it turns out that men in China and in Kerala decisively
outlive African American men in terms of surviving to older age
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FIGURE I.1: Variations in Male Survival Rates by Region
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groups. Even African American women end up having a survival pat-
tern for the higher ages similar to that of the much poorer Chinese,
and decidedly lower survival rates than the even poorer Indians in
Kerala, 50 it is not only the case that American blacks suffer from
relative deprivation in terms of income per head vis-d-vis American
whites, they also are absolutely more deprived than the low-income
Indians in Kerala {for both women and men), and the Chinese {in the
case of men), in terms of living to ripe old ages. The causat influcnces
on these contrasts (that is, between living standards judged hy
income per head and those judged by the ability to survive to higher
ages) include social arrangements and community rclations such as
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FIGURE 1.2: Varfations in Female Survival Rates by Region
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medical coverage, public health care, school education, law and order,
prevalence of violence and so on,T®

It s alse worth noting that African Americans in the Unired Srates
as a whole include 2 great many internal diversities, Indeed, if we
lock ac the black male populations in particular U.S. cities (such as
New York City, $San Francisco, 5t. Louis or Washington, D.C.), we
find that they are overtaken in rexms of suevival by people from
China or Kerala ar much earlier ages.'r They are also overtaken by
many other third world populations; for example, Bangladeshi men
have 2 better chance of living to ages beyond forty years than Afri-
can Americant men from the Harlem district of the prosperous city
of New York.:2 All this is in spite of the fact that African Americans
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in the Umited Statcs are very many times richer than the peaple of
comparison groups in the third world,

FREEDOM, CAPARILITY AND THE QUALITY OF LIFE

In the foregoing discussion, [ have been concentrating on a very ele-
mentary freedom: the ability to survive rather than succumb to pre-
mature mortality. This is, obviously, a significant freedom, bur there
are many others that are also important. Indeed, the range of relevant
freedoms can be very wide. The extensive coverage of freedoms is
sometimes seen as a problem in gotting an “operational” approach to
development that is freedom-centered. I think this pessimism is ill-
founded, but T shall postpone taking ap chis issue until chapter 3,
when the foundational approaches to valuation will be considered
togetheL

It should, however, be noted here thar rhe freedom-centered per-
spective has a generic similarity to the common concern with “gualicy
of life,” which too concentrates on the way human life goes {per-
haps even the choices one has) and not just on the resources or
income that a person commands.™ The focusing on the quality of life
and on substantive freedoms, rather than just on income or wealth,
may look like something of a departure from the established tradi-
tiens of cconontics, and in a sense it is (especially if comparisons are
made with some of the more austere income-centered analysis that
can be found in contempuorary economics). Bt in fact these broader
approaches are in tune with lines of analysis that have been part of
professional economics vight from the beginning. The Aristotelian
connections are obvious cnough {Aristotie’s focus on “flonrishing”™
and “capacity™ clearly relates to the quality af life and to substantive
freedoms, as has been discussed by Martha Nussbaum},' There are
strong conpections also with' Adam Smicly’s analysis of “necessities™
and conditions of living.=s

Indeed, the origin of economics was significantly motivated by the
need to study the assessment of, and causal influences on, the oppor-
tunitics that people have for good living, Aside from Aristotle’s clas-
sic usc of this idea, similar notions were much used in the early
writings on national accounts and economic prosperity, pioneered by
William Petty in the sevenreeath contury, and followed by Gregory
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King, Frangois Quesnay, Antoine-Laurent Lavoisier, Joseph-Louis
Lagrange and others. While the national acconnts devised by these
leaders of economic analysis established the foundations of the mod-
ern concept of Income, thelr attention was never confined o this one
concept. They also saw the importance of income to be nserumental
and circumstantially contingent.r#

For example, while William Petty had pioneered both “the income
method™ and “the “expenditure method” "of Estimaiiig Titidonal
income {the modem metheods of estimation divectly follow from these
carly attempts), he was explicitly concerned with “the Common
Safety” and “each Man’s particular Happiness.” Petty’s stated objec-
tive for undervaking his study related divectly to the assessment of
people’s living conditions. He managed to combine scientific invest-
gation with a significant dose of seventeenth-contury polities (“ro
show” that “the King’s subjects are not in so bad a condition as
discontented Men would make them™}. The impact of commodiry
consamption on the various functionings of people also reccived
attention from others. For example, Joseph-Louis Lagrange, the
preat mathematician, was particularly innovative in converting com-
medities into their uncrion-related characeeristics: anounts of wheat
and other grains into their nourishment equivalent, amounts of all
meat into equivalent units of beef {in terms of their nutritional quali-
ties) and amounts of all beverages into units of wine (remember,
Lagrange was French). 7 In concentrating attention on resulting func-
tionings rather than commoedities only, we reclaim some of the old
heritage of professional economics.

MARKETS AND FREEDOMS

The role of the market mechanism is another subjece that calls for
some reclaiming of old herirage. The relation of the market mecha-
nism to freedom and thus to economic development raises questions
of at least two quite distinct types, which need to be clearly distin-
guished. First, 2 denial of opportunities of transaction, through arbi-
trary controls, can be a source of unfreedom in itself. People arc then
prevented from doing what can be taken to be—in the absence of
compelling reasons to the contrary—something that is within their
right to do. This point does not depend on the efficiency of the
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market mecharism or on any extensive analysis of the conseguences
of having or not having a market system; it turns simply on the
importance of freedom of exchange and rransaction withour let or
hindrance.

‘This argument for the market has to be distinguished from a sec-
ond argument, which is very popular right aow: that markerts typi-
cally work to expand income and wealkth and economic opportunities
that penple have. Arbitrary restrictions of the marker mechanism can
lead to a reduction of freedoms becanse of the consequential effects
of the absence of markets. Deprivations can result when prople arc
denied the economic opportunities and favorable conseguences that
markets offer and support.

These two arguments in favor of the market mechanism, both
relevant to the perspective of substantive freedoms, have o be sepa-
rated out. In the contemporary economic literature, it is the latter
argument—based on the effective working and favorable results of
the market mechanism—that reecives virtually all the attention,™
‘That argurnent is certainly strong, in general, and there is plenty of
empirical evidence that the market systerm can be an engine of fast
economic growth and expansion of living standards. Policies that
restrict market opportunities can have the effect of restraining the
expansion of substantive freedoms that would have been generated
through the market system, mainly through overall economic pros-
perity. This is not to deny that markets can sometimes be counter-
productive (as Adam Smith himself pointed out, in sapporting in
particular the need for control in the financial marker).’® There are
scrious arguments for regulation in some cases. But by and large the
positive effects of the market systern are now much more widely rec-
opnized than they were even a few decades ago.

However, this case for the use of markets is altogether different
from the argunient that peoplc have the right to undertake transac-
tions and exchange. Even if such rights are not accepted as being
invielable—and entively independent of their consequences—it can
still be argued that there is some social loss involved in denying
people the right to mteract economically with each other. If it so hap-
pens that the effects of such transactions are so bad for others that
this prima facie presumption in favor of allowing people to trans-
act as they like may be sensibly rvestricted, there is still something
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directly lost in imposing this restriction {even if it is ourweighed by
the alternative loss of the indirect effects of these transactions on
others),

The discipline of economics has tended to move away from focus-
ing on the value of freedoms to thar of utilities, incomes and wealth,
This narrowing of focus leads to an underappreciation of the full role
of the market mechanism, even though economics as a profession can
hardly be accosed of not praising the markers encugh, The issue,
however, is not the antount of praise, but the reasons for it

Take for example the well-known argument in economics that a
competitive marker mechanism can achieve a type of efficiency that
a centralized system cannet plausibly achieve both because of the
economy of information (each person acting in the market does not
have to know very much)] and the compatibility of incentives {each
person’s canny actions can merge nicely with those of others). Con-
sider now, contrary to what is generally assumed, a case in which the
same economic result is brought abount by a fully centralized system
with all the decisions of everyone regarding production and alloca-
tion being made by a dictator, Would that have been just as good an
achievement?

It is not hard to argue that something would be missing in such a
scenario, to wit, the freedom of people to act as they like in deciding
on where to work, what te produce, what to consume and so on.
Fwen if in both the scenarios {involving, respectively, free choice and
compliance to dictatorial order) a person produces the same com-
moditics in the same way and ends up with the same income and
buys the same goods, she may still have very good reason to prefer
the scenario of free choice over that of submission. to order. There is
a distinction between “culmination outcomes” (that is, only final
outcomes withour taking any note of the process of getting there,
including the exercise of freedom) and “comprehensive cutcomes™
{raking note of the pracesses through which the culmination out-
comes comlc about}—a distinction the central relevance of which I
have tried to analyze more fully elsewhere,2e The merit of the market
systemn does not lie only in its capacity to generate more efficient cul-
mination outcomes.

The shift in the focus of attention of pro-market economics from
freedom to utility has been achieved at some cost: the neglect of the
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central value of freedom itself. John Hicks, one of the leading econo-
mists of this centary, who himself was far more vtilicy-oriented than
freedom-oriented, did put the issue with admirable clarity in a pas-
sage on this subject:

The liberal, or non-interference, principles of the classical
{Smithian or Ricardian) economists were not, in the first place,
economic principles; they were an application to economics of
principles that were thonght to apply to a much wider fleld.
The contention that economic freedom made for economic
efficiency was o more than a secondary support. ... What
I de question is whether we are justified in forgetting, as
completely as most of us have done, the other side of the
argument.:

This point may look somewhat esoteric in the context of eco-
nomic development in view of the priority that the development Lit-
crature tends to give to generating high incomes, a bigger basket of
consumer goods and other culmination results, Buc ic is far from eso-
teric. One of the biggest changes in the process of development in
many economies involves the replacement of bonded labor and
forced work, which characterize parts of many traditional agricul-
tures, with a system of free labor contract and unrestrained physical
movement, A freedom-based perspective on development picks up
this issue immediately in a way that an evaluative system that focuses
only on culminatiosn outcomes niay not.

The point can be illustrated with the debates surrounding the
nature of slave labor in the sonthern United States before its aboli-
tion. The classic study on this subject by Robert Fogel and Stanley
Engerman {Time on the Cross: The Economics of American Negro
Slavery) includes a remarkable finding about the relatively high “pe-
cuniary meomes” of the slaves. (Controversies on some issues cov-
ered in this book did not scrionsly undermine this finding.) The
commodity baskets of consumption of slaves compared favorably—
certainly not unfavorably—with the incomes of free agricultural
laborers. And the slaves® life expectancy tao was, relatively spraking,
not especially low—“necarly identical with the life expectation of
countries as advanced as France and Holland,” and “much longer
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[than] life expectations lof| free urban industrial workers in both the
Uninied Stares and Europe.”22 And yet slaves did run away, and there
were excellent reasons for presuming that the interest of the slaves
was not well served by the system of slavery. In fact, even the
atternpts, siter the abolition of slavery, to get the slaves back, to
make them work like slaves (particularly in the form of “gang
work ™}, but at high wages, were not successtul.

After the slaves were freed many planters attemnpted w recon-
struct their work gangs on the basis of wage payments. But
such attempts generally foundered, despite the fact that the
wages offercd to freedmen exceeded the incomes they had
received as slaves by more than 1oo percent. Even at this pre-
mium planters found it impossible to maintain the gang system
ance they were deprived of the right to apply force.s

The importance of freedom of employment and that in working prac-
tice is crucial to understanding the valuations involved.>+

In fact, Karl Marx's favorable remarks on capitalism as against
the unfreedom of precapiratist labor arrangements related cxactly
to this question, which also produced Marx’s characterization of
the American Civil War as “the one great event of contemporary
history.ss Indeed, this issue of market-based freedom 15 quite cen-
tral to the analyzis of bonded lahor—common in many developing
countries—and the transition ko free-contract labor arrangements.
This, in fact, is one of the cases in which Marxian analysis has tended
to have an affinity with libertarian concentration on freedom as
opposed ro utilicy.

For example, in his major study of transition from bonded labor
to wage labor in India, V. K. Ramachandran provides an illuninating
picture of the empirical importance of this question in the contempo-
rary agrarian situation in southern India;

Marx distinguishes between {to use the term wsed by Jon
Elster) the formeal fraedom of the worker under capitalism and
the real senfreedom of workers in pre-capitalist systems: “the
freedom of workers to change employers makes him free in a
way not found in earlier modes of production.” The study of
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the development of wage labour in agriculture is important
from another perspective as well. The extension of the Freedom
of warkers [n a saciety to sell their labour power s an enhance-
ment of their positive freedom, which is, in turn, an important
measure of how well that society is doing,>¢

The linked presence of labor bondage with indebtedness viclds a
particularly renacious form of unfreedom in many precapitalist agri-
cultures. 7 Secing development as freedom permits a direct approach
to this issue that is not parasitic on having to show thar labor mar-
kets also raise producrivity of agricufrure—a serfous issue on its own
but quite different from the question of freedom of contract and
employment,

Seme of the dehates surrounding the terrible issue of child labor
also relate to this question of freedom of choice. The worst violations
of the norm against child iabor come typically from the virtual slay-
ery of children in disadvantaged families and from their being forced
into exploitative employment {as opposed to being free and possibly
going to school).:8 This direct issuc of freedont is an integral part of
this vexed question.

VALUES AND THE PROCESS OF YALUATION

[ return now to evaluation. Since our Freedoms are diverse, there is
room for explicit valnation in determining the celative weights of dif-
terent types of freedoms in assessing individual advantages and social
progress. Valuations are, of course, involved in all such approaches
{including utilitarianism, libertarianism, and other approaches, to
be discussed in chapier 3), even though they are often made implic-
itly. Those who prefer a mechanical index, withoune the need to be
explicit about what values are being used and why, have a tendency
to grumble that the freedom-based approach requires that valuarions
be explicidy made. Such complamts have frequently been aired. But
explicitness, [ shall argue, i an important asset for a valuational
exercise, especially for it to be open to public scrutiny and criticism.
Indeed, one of the strongest argnments in favor of political freedom
lies precisely in the opportunity it gives citizens ro discuss and
debate—and ro participate in the selection of—values in the choice of
priorities {to be discussed in chapters 6 through 17).
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Individual freedom is quintessentially a social product, and thege
is a two-way rclation between (1} social arrangements to expand
individual freedoms and (2} the wvse of mdividual freedoms nos
only to improve the respective lives but also to make the social
arrangements more appropriate and effective, Also, individual con-
ceptions of jnstice and propriety, which influence the specific uses that
individuals make of their freedoms, depend on social associations—
particaiarly on the interactive formation of public perceptions and
on collaborative comprchension aof problems and cemedies. The
analysis and assessment of public policies have to be sensitive to these
diversc connections.

TRADITION, CULTURE AND DEMOCRACY

The issue of participation is also central to some of the foundarional
questions that have plagued the force and reach of development
theory. Tor example, it has becn argued by some that economic
development as we know it may actnally be harmful for a nation,
since it may lead to the elimination of its traditions and cultaral heri-
tage.2s Objections of this kind arc often quickly dismissed on the
ground that it is better to be rich and happy than to be impoverished
and traditional. This may be a persuasive slogan, but it iy searcely an
adequate responsc to the critique under discussion. Nor does it reflect
a serfous engagement with the critical valuational issue that is bejy
raised by development skeptics.

The more serious issue, rather, concerns the source of author-
ity and legitimacy. There Is an inescapable valuational problem in-
volved in deciding whar to choose if and when it turns out that
some parts of tradition cannot be maintained along with economic
or social changes that may be needed for other reasons. It is a choice
that the people involved have to face and assess. ‘The choice is nei-
ther closed (as many development apalogists seem to suggest), nor
is it one for the elite “guardians™ of traditton to scttle {as many
development skeptics scem to presumel, If a traditional way of life
has to be sacrificed to escape grinding poverty or minuscule longey-
ity (as many tradiional socicties have had for thonsands of years),
then it is the people directly mvolved who rust have the opportu-
ity 1o participate in deciding what should be chosen, The real con-
flict is berween



3 DCEVELOPMENT AS TREEDOM

1} the basic value that the people must be allowed ro decide
freely what wraditions they wish or not wish to follow; and

2} the insistence that established traditions be followed {no mat-
ter what), o, alternatively, people must obey the decisions by reli-
gious or secular authorities who enforce traditions—real or imagined.

The force of the former precept lies in the basic importance of
human freedorm, and once that is accepted there are strong implica-
tions on what can or cannot be doue in the name of tradition. The
approach of “development as freedom™ emphasizes this precept.

Indeed, i the freedom-oriented perspective the liberty of all o
participate in deciding what traditions 1o observe cannor be ruled oue
by the nativnal or local “guardians™—neither by the ayatollahs {or
other religivus authorities), nor by political rulers {or governmen-
tal dictators), nor by cultural “experts” {domestic or foreign). The
pointer to any real conflict berween the preservation of tradition and
the advancages of modernivy calls for a participatory resolution, nor
for a unilateral rejection of modernity in favor of tradition by paliti-
cal rulers, or religious authorities, or anthropological admirers of the
legacy of the past. The question is not only not closed, it must be
wide open for people in the society to address and join in deciding,
An attempt to choke off participarory freedom on grounds of tradi-
tional vaives (such as religious fundamentalism, or political custom,
or the so-called Asian values) simply misses the issue of legitimacy
and the need for the people affected to participate in deciding what
they want and what they have reason to accept.

This basic recognicion has remarkable reach and powerful 1mpli-
cations. A pointer to tradition does not provide ground for any gen-
eral suppression of media freedom, or of the rights of commumication
between one ciizen and another, Even if the oddly distorted view of
how autheritarian Confucius really was is accepted as being histori-
cally correct {a critigue of that interpreration will be taken up in
chapter ro), this still does not give anyone an adeguate ground for
practicing authoritarianism through censorship or political restric-
tion, since the legitimacy of adhering today to the views enunciated
in the sixth century B.c. has to be decided by those who live today.

Also, since participation requires knowledge and basic educa-
tional skills, denying the apportunity of schooling to any group—
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say, female children—is immediately contrary to the basic conditions
of participatory freedom. While these rights have often been disputed
{one of the severest onslanghts coming recently from the Jeadership
of the Taliban in Afghanistan), that elementary requirement cannot
be escaped in a freedom-uriented perspective. The approach of devel-
opment a5 freedom has farreaching implications not only for the
ulimate objectives of development, but also for processes and proce-
dures that have to be respected.

CONCLUDING REMARKS

Seeing develapment in terms of the substantive freedoms of peaple
has far-reaching implications for vur understanding of the process of
devclopment and also for the ways and means of promoting it. On
the evatuative side, this involves the need t0 assess the requirements
of development in terms of removing the unfrecdoms from which the
members of the sociery may suffer. The process of development,
this view, is not essentially different from the history of overcoming
these unfrecdoms, While this history is not by any means unrelated
to the process of econemic growth and accumulation of physical
and human capiral, its reach and coverage go much beyond these
vatiahles,

In focusing on freedoms in evaluating development, it is not being
supgested that there is some unique and precise “criterion” of devel-
opment in terms of which the different development experiences can
always be compared and ranked. Given the heterogeneity of distince
components of freedom as well as the need to take note of differ-
ent persons’ diverse freedoms, there will often be arguments that go
in contrary directions, The motivation underlying the approach of
“development as freedom™ is not so much to order all states—or all
alternative scenarios—inte one “complete ordering,” but to draw
attention to loaportant aspects of the process of development, each of
which deserves attention. Even after such attention is paid, there will
no doubt remain differences in possible overall rankings, but their
presence is not embarrassing to the purpose at hand.

What would be damaging would be the neglect—often to be seen
in the devclopment literature—of centrally relevant concerns because
of a lack of interest in the freedoms of the people involved. An
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adequately broad view of development is sought in order to focus the
evaluative scrutiny on things that really matter, and in particular to
avaid cthe neglect of crucially important subjects, While it may be
nice to think that considering the relevant variables will automari-
cally take different people to exactly the same conclusions on how to
rank alternative scenarios, the approach requires no such unanimity.
Indeed, debates on such matters, which can lead to important politi-
cal arguments, can be part of the process of democratic participation
that characterizes development. There will he occasion, later on in
this book, to examine the substantial issuc of participation as a part
of the process of development.

CHAPTER 1

THE ENDS AND THE MEANS
OF DEVELOPMENT

v

Let me start off with a distinction berween rwo general attitudes ro
the process of development that can be found hoth in professional
cconomic analysis and in public discussions and debates. One view
sees development as a “fierce™ process, with much “blood, sweat and
tears™—a world in which wisdom demands toughness. Int particular,
it demands caloulated neglect of various concerns that are seen as
“soft-headed” (even If the critics are often too polite to call them
that}. Depending on what the author’s favorite poison is, the tempta-
tions to be resisted can include having social safety nets that protect
the very poot, providing social services for the population at large,
departing from rugged institutional guidelines in response o identi-
fied hardship, and favoring—“much too early”—political and civil
rights and the “luxury™ of democracy. These things, it is argued in
this austere attitudinal mode, could be supported later on, when the
development process has bome enough fruit; what is needed here and
now is “toughness and discipline.” The different theories that share
this gencral outlook diverge from one another in pointing to dis-
tinct areas of softness that are partienlarly to be avoided, varying
from financial softness to political relaxation, from plentiful social
expenditures to complaisant poverty relief.

This hard-knocks attitude contrasts with an alternative out-
look that sees development as casentially a “friendly” process. De-
pending on the particular version of this attinude, the congenialicy
of the process is seen as exemplified by such things as mutually



35 DEVELOPMENT AS FREEDOM

bencficial exchanges {of which Adam Smith spoke eloguently), or by
the working of social safety nets, or of political liberties, or of social
development—or some combination or other of these supportive
activities.

CONSTITUTIVE AND INSTRUMENTAL
ROLES OF FREEDOM

The approach of this book is much more compatible with the lar-
ter approach than with the former? It is mainly an attempre to see
development as 2 process of expanding the real freedoms that peo-
ple enjov. In this approach, expansion of freedom is viewed as both
(1) the privary end and (2) the principal means of development.
They can be called respectively the “constitutive role™ and the “m-
strumental role” of freedom in development. The constitutive role of
freedom rclates to the importance of substantive freedom in enrich-
ing human life. The substantive freedoms include clementary capa-
bilities lilke being able to avoid such deprivations as starvation, under-
nourishiment, escapable morbidity and premature mortality, as well
as the freedoms that are associated with being literate and numerate,
enjoying political participarion and uncensered speech and so on. In
this constitutive perspecrive, development invoives expamsion of
these and other basic freedoms. Development, in this view, is the
process of expanding human freedoms, and the assessment of devel-
opment has to be informed by this consideration.

Let me refer here to an example that was briefly discussed m
the introductien (and which involves an often raised question in the
development literature) in order to illustrate how the recognition of
the “constitutive” role of frecdom can alter developmental analysis.
Within the narrower views of development (in terms of, say, GNP
growth or industnialization) it is often asked whether the freedom of
political participation and dissent is or is not “conducive to develop-
ment.” In the light of the foundational view of development as free-
dom, this question would seem to be defectively formulated, since it
niisses the crucial understanding that political participation and dis-
sent are constifutive parts of development itsclf, Even a very rich per-
son who is prevented from speaking freely, or from participating in
public debates and decisions, is deprived of something thar she hay
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reason to value. The process of development, when judged by the
enhancement of human freedom, has to include the removal of this
person’s deprivation. Lven if she had no immediate interest in exer-
cising the frecdom to speak or to partivipate, it would still be a depri-
vation of her freedoms if she were to be left with no choice on these
matters. Development seen as enhancement of freedom cannot but
address such deprivations. The relevance of the deprivation of basic
political freedoms or civil rights, for an adequate understanding of
development, does not have to be established throngh their indirect
contribution to other features of development {such as the growth of
GNP or the promotion of industrialization). These freedoms are part
and parcel of enriching the process of development.

This fundamental point is distinct from the “instrumental™ argu-
ment that these freedoms and rights may also be very effective in
contributing to economic progress. That instrumental connection is
important as well (and will be discussed particulardy in chapters 5
and &}, bur the significance of the instrumental role of political free-
dom as means to development does not in any way reduce the evalu-
ative importance of freedom as an end of development.

The intrinsic importance of human freedom as the preeminent
objective of development has 1o be distinguished from the fnstro-
mental effectiveness of freedom of different kinds to promote human
freedom. Since the focus of the last chaprer was mainly on the intrin-
sic importance of freedom, I shall now concentrate more on the effec-
tivencss of freedom as means—not just as end. The inscrumental role
of freedom concerns the way different kinds of rights, opportanities,
and entitlemenis contribute to the expansion of human freedom in
gencral, and thus to promoting development. This relates not merely
to the obvious connection that expansion of freedom of each kind
must contribute to development since development itsclf can be seen
as a pracess of enlargement of human freedom in general. There is
much moze in the instrumnentral connecrion than this constitutive link-
age. The effectiveness of freedom as an instroment lies in the fact that
differcnt kinds of freedom inrerrelate with one another, and freedom
of une type may greatly help in advancing freedom of ather types,
The two roles are thus linked by empirical connections, relating free-
dom of one kind to fresdom of other kinds.
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INSTRUMENTAL FREEDOMS

In presenting empirical studics in this work, [ shall have the occasion
to discuss a number of instrurmental freedoms that contribure,
directly or indirectly, to the overall freedom people have to live the
way they would like to live. The diversities of the instruments
involved arc quite cxtensive. However, it may be convenient to iden-
tify five distinet rypes of freedom that may be particularly worth
emphasizing in this instrumental perspective. This is by no means an
exhaustive list, bur it may help to focus on some partcular policy
issues that demand special attention at this time.

In particular, I shall consider the following types of instromen-
tal frecdoms: (1) political freedoms, (2) econontic facilities, (3) social
apportunities, (4) transparency guarantees and (5) protective secu-
rity. These instrumental freadoms tend to contribute to the general
capability of a person to live more freely, but they also scrve to com-
plement one another. While development analysis must, on the nne
hand, be concerned with the objectives and aims that make chese
instrumental freedoms consequentially mportane, o oust also take
note of the empirical linkages that tie the distinct types of freedom
together, strengthening thejr joint mmportance, Tndeed, these connec-
tions are central to a fuller understanding of the instrumental role of
freedom. The claim that freedom is not only the primary object of
development but also its principal means relates particularly to these
linkages.

Let me comment a little on each of these instrumental frecdoms.
Political freedoms, broadly conceived {including what are called civil
rights), refer to the opportunities that people have to determine who
should govern and on what principles, and also include the possi-
bility to scrurinize and criticize authorities, to have freedom of politi-
cal expression and an uncensored press, to enjoy the freedom to
choose between different political parties, and so on. They include
the political entitlements assoctated with democracies in the broadest
sense (encompassing opporrunities of political dialogue, dissent and
critique as well as voting rights and participatory selection of Jegisla-
tors and exccutives).

Economic facifities refer to the opportunities that individuals
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respectively enjoy o wilize economic resources for the purpose of
consumption, ar production, or exchange. The economic entirle-
ments that @ person has will depend on the resources owned or avail-
able for use as well as on conditions of exchange, such as relative
prices and the working of the markets. Insofar as the process of eco-
pomic development increases the income and wealth of a country,
they are reflected in corresponding enhancement of economic entitle-
ments of the populaticn. It should be obvious thar in the relation
between national incoene and wealth, on the onc hand, and the eco-
nomic entitlernents of individuals {or families), on the ovher, distribu-
tional considerations are important, in addition to aggregative ones.
How the additional incomes generated are distributed will clearly
make a difference.

The availability and access to finance can be a cructal influence on
the cconomic entitlements that economic agents are practically able
to secure. This applies all the way from Jarge enterprises (in which
hundreds of thousands of people may work) 1o tiny establishments
that are run on micro credit. A credit crunch, for example, can
severely affect the cconomic entitlements that rely on such credir.

Social opportunities refer to the arrangements that society makes
for educarion, health care and so on, which influence the individuals
substantive freedom to live better, These facilities are important not
ouly for the conduct of private lives {such as living a healthy lifc and
avoiding preventable morhidity and premature mortality), bur alse
for more effective participarion in cconomic and political activities.
For example, illiteracy can be a major barrier to participation in eco-
nomic activitics that require production according to specification or
demand strict quality contral (as globalized trade increasingly does).
Similarly, political participation may be hindered by the inability to
read newspapers or to communicate in writing with others involved
in political activities.

I turn now to the fourth catepory. In social interactions, individuo-
als deal with onc anether on the basis of some presumption of what
they are being offered and what they can expect to get. In this sense,
the sogiety operates on some basic presumption of trust, Transpar-
ency guaraniees deal with the need for openness that people can
expect: the freedom to deal with one another under guarantees of
disclosure and lucidity. When that trust is scriously violated, the
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lives of many people—both direct parties and third parties—may be
adversely affected by the lack of openness. Transparency guarantces
{including the right to disclosure] can thus be an important category
of instrumental freedom. ‘Lhese guarantees have a clear instrumen-
tal role i preventing corruption, financial irresponsibility and under-
hand dealings.

Finally, no matter how well an econemic system operates, some
people can be typically on the verge of vulnerability and can actually
stiiceumb to great deprivation as a result of material changes that
adversely affect their lives. Protective security is needed to provide a
social safery net for preventing the affected population from being
reduced to abject misery, and in some cases even starvation and
death. The domain of protective security includes fixved institucional
arrangements such as unemployment benefits and statutory income
supplements to the indigent as well as ad hoc arrangements such as
famine relief or emergency public employment to generate income
for destitutes,

INTERCONNECTIONS AND COMPLEMENTARITY

These imstrumental fresdoms directly enhance the eapabilities of
people, but they also supplernent one another, and can furthermore
reinforce one another. These interlinkages are particularly irmapor-
tant to seize in considering development policies.

The fact that the entitlement to economic transactions tends to
be typically a grear engine of economic growth has been widely
accepted. But many other connections remain underrecognized, and
they have to be seized more fully in policy analysis. Fconomic growth
<an help not only in raising privare incomes bur also in making it pos-
sible for the state to finance social insurance and active public inter-
vention. Thus the contriburion of economic growth has to be judged
not merely by the increase in private incomes, but also by the expan-
sion of social services {including, in many cascs, social safery nets}
that economic growth may make possible.?

Similarly, the creation of social opportunities, through such ser-
vices as public education, health care, and the development of a free
and energetic press, can contribute both to economic development
and to significant reductions in mortality rates, Reduction of maor-
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talfty rates, in tumn, can help to reduce birth rates, reinforcing the infla-
ence of basic education—especially female literacy and schooling—
o1 fertility behavior

The pioneering exampls of enhancing economic growth through
social opportunity, especially in basic education, is of course Japan.
It is sometimes forgotten thar Japan had a higher rate of literacy than
Burope had even at the time of the Meiji restoration in the mid-
nineteenth cenrury, when industrializarion had not yet occurred there
but had goue on for many decades in Europe. Japan’s economic
development was clearly much helped by the human resource devel-
opment telased to the secial opportunities that were generated. ‘The
so-called Hast Asian miracle involving other countrics in Bast Asia
was, 1o 4 great extent, based on sfmilar causal connecrions.+

This approach goes against—and to a great cxtent undermines—
the belicf that has been so deminant in many policy circles that “hu-
man development™ {as the process of expanding education, health
care and other conditions of human life is often called) is really a
kind of lnxury that only richer countries can afford. Perhaps the most
important impact of the type of success thae the Fast Asian econo-
mies, beginning with Japan, have had is the total undermining of that
implicit prejudice. These economies went comparatively early for
massive expansion of education, and later also of health care, and
this they did, in many cascs, before they broke the restraiats of gen-
eral poverty. And they have reaped as they have sown. Indeed, as
Hiromitsu Ishi has pointed out, the priority to human resource devel-
opment applies particularly to the early history of Japancse economic
development, beginning with the Meiji era (1868—1911), and that
focus has not intensified with economic zffluence as Japan has grown
richer and much more opulent.s

DIFFERENT ASPECTS OF CHINA-INDIA CONTRAST

The central role of individual freedoms in the process of development
makes it particularly important to examine their determinants. Sub-
stantial attention has to be paid to the social influences, including
state actions, that help to determine the narure and reach of indi-
vidual freedoms. Social arrangements may be decisively mportant in
securing and expanding the freedom of the individual. Individual
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freedoms are influenced, on one side, by the social safeguarding of
liberties, tolerance, and the possibility of exchange and transactions.
They are alvo influenced, on the other side, by substantive public sup-
port in the provision of those facilitics {(such as basic healch care or
essential education) that are crucial for the formation andt use of
human capabilities. There is need to pay attention to both types of
determinants of individual freedoms.

The contrast berwesn India and China has some Mustrative
importance in this context. The governments of both China and
Tndia have been making efforts for some time now {China from 1979
and India from 1991) to move toward a more open, internationally
active, market-oriented economy. While Indian efforts have slowly
met with some sucress, the kind of massive results that China has
seext has failed 10 occur in India. An important faceor in this contrast
lies in the fact that from the standpeint of social preparedness, China
is a great deal ahead of India in being able to make use of the market
economy.t While pre-reform China was deeply skeptical of markets,
it was not skeptical of basic edncation and widely shared health care.
When China mrned to marketization in 1979, it already had 2 highly
literate people, especially the yonng, with good schooling facilities
across the bulk of the country. In this respect, China was not very far
from the bastc educational sitmation in South Kerea or Taiwan,
where too an educated population had played a major role in seiz-
ing the economic opportunitics offered by a supportive market sys-
ten1. In contrast, India had a half-illiterate adult population when
it rurned to marketization in 1991, and the sitnation is not much
improved roday.

The health conditions in China were also much better than in
India because of the soctal commitment of the pre-reform regime to
health care as well as education, Oddly enough, that commirment,
while totally untelated to its helpful role in market-oriented eco-
nomic growth, created social opportunites that could be brought
into dynamic nse after the country moved toward marketization. The
social backwardoess of India, with its elitist concentration on higher
education and massive negligence of school education, and its sub-
stantial neglect of basic health care, {eft that country poorly prepared
far a widely shared economic expansion. The cantrast between India
and China does, of course, have many other aspects (including the
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differences in their respective political systems, and the much greater
variation within India of social opportunities such as literacy and
healih care); these lssues will be addressed [ater. Rut the relevance of
the radically different levels of social preparedness in China and
India for widespread market-ociented development is worth neting
evetl at this preliminary stage of the analysis.

It must, howevery, also be nored that there are real handicaps that
China experiences compared with lndia becanse it lacks democratic
freedoms, This is particularly so when it comes to flexibility of eco-
nomic policy and the responsiveness of public action to social crisis
and unforeseen disasters. The most prominent contrast lies perhaps
in the face thar China has had what is almost certainly the largest
recorded famine in history (when thirty million people died in the
famine that followed the failure of the Great Leap Forward in
1958-1961), whereas India has not had a famine since independence
in 1947. When things go well, the protective power of democracy
may be less missed, but dangers can lie round the corner (as indeed
the recent experiences of some of the Fast Asian and Southeast Asian
ecomomies bring out). This issue too will have to be discussed more
fully later on in this book.

There are very many different interconnections between distinct
instrumental freedoms, Their respective roles and cheir specific influ-
ences on one another are important aspects of the process of devel-
opment. In the chapters to follow, there will be opportunities to
discuss a number of these interconnections and their extensive reach.
However, to illustrate how these interconnections work, let me here
go 4 little into the diverse influences on longevity and life expectancy
at hirth—capabilities that people value almost universally.

GROWTH-MEDIATED SOCIAL ARRANGEMENTS

The impact of social arrangements on the freedom to survive can be
very strong and may be influenced by quite different instrumental
connections. The point is sometimes made that this is not a separate
vonsideration from econonmic growth {in the form of raising the level
of per capita income) since there is a close relation berween income
per head and longevity. Indeed, it has been argued thar it is & mis-
take to warry about the discord berween income achievements and



44 LEVELOPMENT AS FREEDQOM

survival chances, since—in general—the statistical connection berween
them is observed to be quite close, As a point abour intercountry sta-
tistical connections, seen in isolation, this is indeed correct, but this
staristical relation necds further scrutiny beforc it can be seen as a
convincing ground for dismissing the relevance of social arrange-
ments {going beyond income-based opulence).

Tt iy interesting, in this concext, to refer (o some statistical analy-
ses that have recently heen presented by Sudhir Anand and Martin
Ravallion.7 On the basis of interconntry comparisons, they find that
life expectancy does indecd have a sigpificantly positive correla-
tion with GNP per head, bur that this relationship works mainly
through the impact of GXP on (1} the incomes specifically of the
peor and {2) public expenditure particularly in health care. In fact,
ance these two variables are included on their own in the statisti-
cal exercise, little extra explanation can be obtained from including
GNP per head as an additional causal influence. Indeed, with poverty
and public expenditurc on health as explanatory variables on their
own, the connection between GNP per head and life expectancy
appears (in the Anand-Ravallion analysis) to vanish altogether.

It is important to emphasize that this resulr, if vindicated by ather
empirical studics as well, would not show that life expectancy is not
enhanced by the growth of GNP per head, but it woald indicare that
the conneetion tends o work particularly through public expendi-
ture on health care, and thromgh the success of poverty removal. The
Dasic point is chat the impact of cconomic growth depends much on
how the fruits of cconomic growth are used. This alse helps
explain why some economics, such as South Korea and Taiwan, have
been able to raise lifc expectancy so rapidly through economic
growth,

The achievements of the Fast Asian cconomies have come under
critical scrutiny—and some firc—in recent vears, partly because of
tlte nature and severity of what is called “the Asian economic crisis.”™
That crisis is indeed serious, and points to particalar failures of
economies that were earlier seen—rnistakenly—as being comprehen-
sively sunccessful. I shall have the opportunity of considering the spe-
cial problems and specific failures involved in the Asian economic
crisis {particularly i chapters 6 andl 7). But it would be an error not
to see the great achievements of the East Asian and Southeast Asian
economies over several decades, which have wransformed the lives
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and longevities of people in the countries involved. The problems
that these countries now face {and have potentially harbored for a
long time}, which demand attenrion (including the overall need for
political freedoms apd open participation as well as for protective
security), should not induce us to ignote these countries' achicve-
ments in the flelds in which they have done remarkably well.

For a variety of historical reasons, including a focus on basic
education and basic health care, and early completion of effective
land reforms, widespread economic participation was easier to
achieve in many of the East Asian and Southeast Asian economies in
a way it has not becn possible in, say, Brazil or India or Pakistan,
where the creation of social opportunitics has been much slower
and that slowness has acted as a bagrier to economic development.?
The expansion of social opportunities has served to facilitare high-
employment economic development and has also created favorable
circumnsrances for reduction of mortality rates and for cxpansion of
life expectancy, The contrast is sharp with some other high-growth
countries—such as Brazil—which have had almost comparable growth
of GNP per head, but also have quite a history of severe social in-
equality, nnemployment and neglect of public bealth care. The lon-
gevity achievernents of these other high-growth economies have moved
more slowly.

There are two intercsting-—-and interrelated—contrasts here:

1] for high economic growth economies, the contrast between:

1.1} those with great success in raising the length and guality
of life {such as South Korea and Taiwan), and

1.2} those without comparable success in these other ficlds
(such as Brazil);
2} for economdes with high success in raising the length and

guality of life, the contrast between:

2.1} those with great success in high economic growth {such
as South Korea and Taiwan), and

2,2 those withont much success in achieving high economic
growth [such as Sri Lanka, pre-reforss China, the Tndian stare of
Kerala).

! have already commented on the frst contrast (between, say,
South Korea and Brazil), but the second contrast too deserves policy
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attention, In our book Hunger and Public Action, Jean Dreze and [
have distinguished between two types of success in the rapid reduc-
tion of mortality, which we called respectively “growth-mediated”
and “support-led” processes.s The former process works through
fast economic growth, and its success depends on the growth process
being wide-based and cconomically broad (strong employment ori-
entation has moch to do with this), and also on vtilization of the
enhanced economic prosperity to expand the redevant soctal services,
inciuding health care, education and social security. In contrast with
the growth-mediated mechanism, the supportled process does not
operate through fast economic growth, but works through a pro-
gram of skillful social support of health care, education and other
relevant social arranpements. This process is well exemplified by the
experiences of economies such as Svi Lanka, pre-reform China, Costa
Rica or Kerala, which have had very rapid reductions in mortality
rates and enhancement of living conditions, without much econemic
growth.

FUBLIC PROVISIONING, LOW
INCOMES AND RELATIVE COSTS

The support-led process docs nor wait for dramatic increases in per
capita levels of real income, and it works through priority being
given to providing social services {particulatly healrh care and basic
cducation) that reduce mortality and ephance the guality of life.
Some examples of this relationship are shown n fignee 2.1, which
presents the GNP per head and life expectancy at birth of six coun-
tries {China, Sei Lanka, Namibia, Bravil, South Africa and Gabon)
and one sizable state {Kerala) with thirty million people, within a
couneey {India}.« Despite their very low fevels of income, the people
of Kerala, or China, oz Sri Lanka enjoy enormously higher levels of
life expectancy than de much vicher populations of Brazil, Souih
Africa and Namibia, not to mention Gabon. Even the direction of the
inequality points opposite when we compare Kerala, China and 51
Lanka, on one side, with Brazil, South Africa, Namibia and Gabon,
on the other. Since life expectancy variations relate to a variety of
social opportunitics that are central to development (including epide-
miplogical policies, health care, educational facilitics and so on), an
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FIGURE z.1: GNP per Capita (U.S. Dollars)
and Life Expectancy at Birth, 1994
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incomc-centered view is in serious necd of supplementation, in order
to have a fuller understanding of the process of development.'* These
contrasts arc of considerable policy relevance, and bring out the
importance of the support-led process.* _
Surprise may well be expressed about the possibility of financing
support-Jed processes in poor countrics, since resources are surely
needed o expand public services, including health care and educa-
tion. In fact, the need for resoucces is frequently presented as an argu-
ment for postponing soctally important investments until 2 country is
already richer. Where [as the famous rbetorical guestion goes) are the
poor countries going to find the means for “supporring” these ser-
vices? This is indeed 2 good question, bat it alse has a good answer,
swhich lies very considerably in the economics of rclative costs. The
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viability of this support-led process is dependent on the fact that the
relevany social services {such as health care and basic education) are
very labor irtensive, and thus are relatively incxpensive in poor—
and low-wage—economies. A poor economy may have less money
to spend on health care and education, bat it also #eeds less money to
spend to provide the same services, which would cost much more in
the richer councries. Relative prices and costs are important parame-
ters in determining what a country can afford. Given an appropriatc
social commitment, the need to take note of the variability of rela-
tive costs is particularly imporcant for social services in health and
education.™

It is obvious that the growth-mediated process has an advantage
over its support-led alternative; it may, ultimately, offer more, since
there are more deprivarions—other theyt premature mortality, or
high morhidity, or illiteracy—that are very directly connected with
the lowness of incomes (such as being inadequately clothed and shel-
tored). It is clearly betrer to have high income as well as high
lengevity (and other standard indicators of quality of lifc), rather
than only the latter. This is a point worth emphasizing, since there is
some danger of being “overconvinced™ by the statistics of life expec-
tancy and other such basic indicators of quality of life.

For example, the fact that the Indian state of Kerala has achieved
impressively high life expectancy, low fertility, high literacy and so on
despite fts low income level per head is certainly an achievement
worth celebrating and learning from. And yet the question remains as
ta why Kerala has not been able to build on its successes in human
development to raisc its income levels as well, which would have
made its success more complete; it can scarcely serve as a “model”
case, as some have tried to claim. From a policy point of view, this
requires a critical scrutiny of Kerala®s economic policies regarding
incentives and investments (“econoruic facilities,” in general), despite
its unusual success in raising life expectancy and the quality of life, ™
Support-led success does, in this sense, remain shorter in achievement
than growth-mediated success, where the increase in economic opu-
lence and the enhancement of quality of life tend to move together.

On the other hand, the success of the support-led process as
route does indicate that a coumury need not wait until it is mech
richer {through what may be a long period of economic growth)

The Fnds and the Means of Development 49

before embarking on rapid cxpansion of basic education and health
care. The quality of life can be vasily raised, despite low incomes,
through an adequate program of social services. The facr thar educa-
tion and health cave are also productive in raising cconomic growth
adds to the argument for putting major emphasis on these social
arrangements in poor CConomies, withust having o wait for “getting
rich”™ first.7s ‘The support-led process is a recipe for rapid achieve-
ment of higher quality of life, and this kas grear policy importance,
but there remains an excellent case for moving on from there to
hroader achievenients that inciude economic growth as well as the
raising of the standard features of quality of life.

MCGRTALITY REDUCTICN [N
TWENTIETH-CENTURY BRITAIN

In this centext, it is also instroctive to reexamine the time pattern of
martality reduction and of the increase in life expectancy in the
advanced industrial economies. The role of public provision of health
care and nutrition, and generally of social arrangements, in mortality
reduction in Europe and the United States over the last fow centuries
has heen well analyzed by Robert Fogel, Samuel Preston and oth-
ers.*® The time pattern of the expansion of life expectancy in this cen-
tury itseif is of particular interest, bearing in mind that at the turn of
the last century, even Britain—then the leading capiralist market
economy—still had a life expectancy at birth that was lower than the
average life expectancy for fow-income coantries today. However,
longeviry in Brivain did rise rapidly over the century, influenced
partly by strategies of social programs, and the time pattern of this
increase Is of some interest.

The expansion of programs of support for nutrition, health care
and so on in Britain was not uniformly fast over the decades. There
were two periads of temarkably fast expansion of support-oriented
policies in this century; they occurred during the twe world wars.
Each war situation produced much greater sharing of means of sue-
vival, includimg sharing of health care and the limited food supply
{through rationing and subsidized nutrition). During the First World
War, there were remarkable developments in social attitudes about
“sharing” and public policies aimed at achieving that sharing, as has
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FIGURE 2.2 Improvements in Life Expectancy
i England and Wales, 1901r~1960
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been well analyzed by Jay Winter.?? During the Second World War
also, ununsually supportive and shared social arrangements devel-
oped, related co the psychology of sharing in beleaguered Bricain,
which made these radical public arrangements for the distribution of
food and health care acceptable and effecrive.*d Bven the National
Health Service was born during those war years,

Did this make any real difference to health and survival? Was
there, in fact, a correspondingly fasier maortality reduction in these
periods of support-led policies in Bricain? Tris, in fact, confirmed by
detailed nurritional stndies that during the Second World War, even
though the per capita availability of food fell significantly in Britain,
cases of undernonrishment also declined sharply, and cxtreme under-
nowurishment almost entirely disappeared.?¥ Mortality rates also went
down sharply {cxcept of course for war morality itsclf). A similar
thing had happened during the First World War.2e

Indeed, it is remavkable that interdecade comparisons, based on

The Ends and the Means of Development 31

decadal censuses, show that by a very wide margin the most speedy
expansion of life expectancy occurred precisely during those two
«war decades”™ [as shown in figure 2.z, which presents the increase in
life expectancy in years during cach of the first six decades of this
century).* While in the other decades life expecrancy rose rather
mederarely {between one year and four years), in cach of the two war
decades it jumped up by nearly seven years.

We must also ask whether the much sharper increase in life
expectancy during the war decades can be explained alternatively,
by faster economic growth over those decades. The answer seems to
be in the negative. In fact, the decades of fast expansion of life
expectancy happened to be periods of slow growth of gross domestic
preduct per head, as shown m figure 2.3, It is, of course, possible to
hypothesize that the GDP growth had its effects on life expectancy
with a time lag of a decade, and while this is not contradicted by fig-
ure 2.3 itself, it does not stand up much to other scrutiny, including
the analysis of possible causal processes. A much more plausible
explanation of the rapid increase ia Bridsh life expectancy is pro-
vided by the changes in the extent of social sharing during the war
decades, and the sharp inereases in public support for social services
{including nutritional support and health care) that went with this.
Much light is thrown on these contrasts by srudies of health and
other living conditions of the population through the war periods,
and their connection with social attitudes and public arrangements.2:

DEMOCRACY AND POLITICAL INCENTIVES

lustrations of linkages can come from a great many other connec-
tions, Let me briefly comment on one more: that between political
liberty and ¢ivid rights, oo the one hand, and the freedom to avoid
economic disasters, on the other. The most elementary vindication
of this connection can be seen in the fact, on which 1 commented
earlier (in chapter T, and indirectly—in discussing the China-India
contrast—in the prescnt chapter] that famines do not occor in de-
mocracics, Indeed, no substantial famine has ever occurred W a
democratic country—no matter how poor2? This is because Famines
are extremely easy to prevent if the government tries to prevent them,
and a governiment in a maltiparty democracy with elections and free
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FIGURF 2.3: Growth of GDP (UK.} and Decadal Increases in Life
Expectancy at Birth (England and Wales), 1901-1960
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media has strong political incentives to undertake famine preventon,
This would indicate that political freedom in the form of democraric
arrangements helps to safeguard economic freedom fespecially free-
dom from extreme starvation) and the freedom to sorvive (against
famine mortality).

The security provided by democracy may not be mach missed
when a country is lucky enongh to be facing no serious calamity,
when everything is running along smoothly. But the danger of jnsc-
curity, arising from changes in the economic or other circumstances
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or from uncorrected mistakes of policy, can Iurk behind what looks
iike 2 healthy state. When this connection is discussed more fully {in
chapters 6 and 7], the political aspects of the recent ®Asian economic
crisis” will need to be addressed.

A CONCLUDING REMARK

The analysis prescnted in thiz chapter develops the basic idea that
enhancement of human freedom is both the main object and the pri-
mary means of development. The objective of development relates to
the valuation of the actual freedoms enjoyed by the people involved,
Individual capabilities crucially depend on, among other things, eco-
nomie, social, and political arrangements. In making appropriate
institutional arrangements, the instrumental roles of distinet types of
freedom have to be considered, going well bevond the foundational
importance of the overatl freedom of individuals.

The instrumental roles of frecdorm include several distinct but inter-
related components, such as economic facilities, political freedoms,
social opportunities, rransparency guarantces and protective security.
These instrumental rights, opportuniries and entitlements have strong
interlinkages, which can go in different directions. The process of
development is crucially influenced by these inrerconnections. Cor-
responding to multiple interconnected freedoms, rthere is 2 need to
develop and support a plurality of institutions, including demoacratic
systems, legal mechanisms, markes structures, cducational and health
provisiens, media and ocher communication facilities and so on, The
institutions can incorporare private inftiarives as well as public arrange-
ments and also more mixed structures, such as nongovernmental
organizations and cooperative entities.

The ends and means of development call for placing the perspective
of freedom ar the center of the stage. The people have to be seen, in
this perspective, as being acrively involved—given the opportunity—
ia shaping their awn destiny, and not just as passive recipients of the
fruits of cunning development programs. The state and the society
have extensive roles in strengtheniny and safeguarding human capa-
biliries. This is a supporting role, rather than one of ready-made deliv-
ery. The freedom-centered perspective on the ends and the means of
development has some claim to our attention.



