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FORIIEWORD 

This monograph was written as part of a com arative study of Rural
 
Local Government organized. by the Rural Development Commnittee of Cornell
 
University. Tie study aimed at clarifying 
 the role of rural local institu
tions in the rural development proce:;s, with special reference to agricul
tural product ivi ty, income, local participat ion and rural welfare. An 
interdisciplinary workin, group set up under the Rural Development Committee 
established a comparative fraimewor, for research and analy:;is of these 
relationships. 1 A series of monographs, ba.ed in most cases on original
field research, has been wi itten by members of the working group and b)
scholars at other institutions and has been published by the Rural Develop
ment Committee. An analysis and summary of the study's findings has been 
written for the working group by Norman Uphoff and Hilton Esman and has 
been published separately. 

This stud), of Rural Local Government is part of the overall program
of teaching and research by members of the Rural Development Committec, 
which functions under the auspices of the Center for International Studies 
at Cornell and is chaired by Norman Uphoff. The main focuses of Committee 
concern are alternative strategies and institutions for promoting rural 
development, especially wifh respect to the situation of small farmers,
rural laborers and their families. This particular study was financed in 
large part by a grant from the Asia Bureau of the U.S. Agency for Interna
tional Development. The views expressed by participating scholars in this
 
study are their own and do not necessarily reflect the views or policies
 
of USAID or Cornell University.
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PREFACE
 

The preparation of this monograph has been a constant
 
source of pleasant encounters and generous support from many
 
people. Perhaps the most memorable of these has been my
 
introduction to the Turkish people over the summer of 1973.
 
There are many Turks I did not have time to see, and many

whom I look forward to seeing again, but my impressici is 
one of a dedicated, open and determined people in many walks
 
of life--the government, the universities, the provinces,
and simply on the streets of cities, towns and villages. 
The Turks are justifiably proud of their achievements, but 
not so proud that they cannot discuss their problems freely
and recognize the conflicts in their own society. Having 
studied several other countries at earlier stages of develop
ment than Turkey, I feel there is much to be learned there.
 

The process of complex institutional change is only
 
dimly understood, but the Turks have demonstrated their 
success in the most persuasive way possible, by achieving a 
high degree of success itself. Their readiness to meet and 
to help an interested person such as myself is, I think, an 
indicator of their progress and their understanding of them
selves. While I cannot claim to have seen the process of 
institutional change in Turkey as they might, and apologize
for any violations of their thoughts and for ofnis:i.ons from 
their experience as they see it, I can only admire and re
spect a people who have kept a substantial degree of individual 
and institutional freedom alive during a harrowing, difficult 
process of growth. 

As a newcomer to the Turkish scene, I am indebted to 
numerous friends for making the trip and the preparation of 
the monograph an exciting and rewarding experience. A 
number of American Turkish scholars were unreservedly gene
rous in offering introductions, advice and encouragement. 
My longstanding friend and colleague from Princeton days, 
Prof. Fred Frey, literally emptied his shelves of background
material, and of his own carefully prepared manuscripts and 
writing. lie also provided a number of introductions to his 
friends and colleagues in Turkey. Prof. Dankwart Rustow, 
another colleague and friend since his labors as my thesis 
supervisor over a decade ago, also provided advice and intro
ductions. Profs. Frank Tachau and Walter Weiker, both of 
whom have done ground-breaking work on local government and 
politics in Turkey, were equally cooperative. My Cornell
 



colleague, Prof. Fred Bent, made helpful suggestions from his
 
Turkish experience. My brother, Howard Ashford, who has spent
 
many years in Turkey as a diplomat, also gave generously from
 
his experience arid will, I hope, be pleased to know how well
 
remembered he is by many Turks. Both Turkey and the United
 
States are, I feel, fortunate that there are so many American:
 
sensitive to Turkish life and genuinely concerned with her
 
development.
 

In Turkey I was overwhelmed with support and cooperation, 
possibly a function of having worked in many other countries 
where officials find it difficult to understand and to accept 
scholarly poking-about. The Minister.of the Interior, Mukadder 
Oztekin, provided full cooperation from his staff, and his 
Genera. Director of Local Governments, Turgut Kiliger, spent 
time smoothing my way and explaining funda:,,entals. An offi
cial from the Ministry with a long history of work and re
search on Turkish local government, Arslan Basarir, spent days
with me and personally helped with all kinds of arrangements 
and document searching in Anka-a. A much loncer list could 
be composed of persons at the Institute for Public Adminis
tration for the Middle East and Turkey, the State Planning 
Office, the Ministry of Agriculture, the Central Statistical
 
Office and other government offices who gave time and help.
 

An active and alert schol-irly community is, I feel, one
 
of the bcst indicators of development. Meeting so many fine
 
Turkish scholars and teachers was one of the most pleasant
 
parts of the project. Prof. Mthan Soysal, who wrote a superb 
thesis with me at Cornell, was lavish with hospitality and 
with help in a,rangements. With him at "the Middle East 
Technical University is Prof. Tahir Aktan, a pioneer in local 
government writing on Turkey who helped immensely, and Prof.
 
MUbeccel Kiray, a truly provacative and exciting scholar.
 
The Faculty of Political Science, University of Ankara, was
 
equally gerierous. Dean Rusen Keles, whose office seems as
 
harassed as that of counterparts elsewhere, took time to talk
 
about his work on urban and local government. Prof. Cevat
 
Geray spent many hours discussing his research and ideas 
about local government in Turkey, as did Profs. Ibrahim Yasa, 
Nermin Abadan-Yunat, Mmtaz Soysal, and Fehmi Yavuz. Pr.of. 
Suna Kili at Bojaziqi University did much to put the problem
in perspective and introduce me to her friencs. Few American
 
universities could integrate an able agricultural economist
 
on a political science faculty, but Prof. Re. at Aktan, who
 
also works at the University of Ankara, gave essential back
ground material and advice. These are only those Turks whom
 
I inconvenienced the most, and seeing five or six persons a
 
day I am indebted to numerous other scholars which space does
 
not permit listing.
 



A final word must be added for those at Cornell who so
ably organized and integrated the individual efforts of the
project. 
Prof. Milton Esman provided his usual administrative tolerance and support and contributed throughout the
discussions in clarifying our collective effort. 
Prof. Norm
Uphoff undertook the heroic task of directing the project
and was, as always, a constant source of ideas as well astruly adept in seeing that each of us had complete support.
I believe I share with the rest of our working group a
strong feeling of accomplishment--much 
 due to Norm's patienceand thought--in having experienced a thoroughly cooperative
and integrated research effort. With fairly short notice,all the members of the project marshalled their ideastheir knowledge with good--will and enthusiasm, in a way 

and
thatuniversities, for all their idealism, rarely do.Robinson suffe -ed through some 

Dave 
tedious compilation for my
monograph. Halil and Ulker Copur nobly performed translationunder pressure of time. 
 I have long been persuad that thereis no truly original piece of work, and am pleased to have suchample evidence for this from the rewarding experience of working with all my friends, and colleagues at Cornell.
 

Douglas E. Ashford
 



LOCAL GOVERNMENT AND AGRICULTURAL DEVELOPMENT 
IN TURKEY 

I. Background and Analysis
 

The role of local government in Turkey's rural and
 
agricultural development gives complex and instructive il
lustration of the problems of overall institutional change 
in developing countries. Turkey's considerable economic 
and social growth since World War II must be viewed against 
the background of her large farm population. This was esti
mated at 77.7 percent of the employed population in 19G2 and 
72.3 percent in 1967, and was expected to be roughly 68 per
cent of the employed population under the Third Plan (1973
1977). Although the agricultural sector is in many respects 
declining in Turkey, the farmer remains the key figure in 
Turkish political and,economic life. From :955 to 1967, in
 
fact, the number of Turks employed in agrciculture has in
creased from just under 9.5 million to nearly 10 million. 1 

When one considers also the number of partially employed 
persons supported ir the rural society and the va!r;t numbers 
of Turkish children in the countryside; when one considers 
also the controlling vote of the farmer in Turkish politics, 
not to mention the vital economic contribution of the rural 
sector to Turkey's continued industrial and economic growth; 
one begins to see the. significance of the organi ation and 
operation of rural local government and its related -agencies. 

The dimensions of rural development in Turkey cannot
 
be understood without tracing The progress of the farmer 
since the founding of the Republic in 1923. Atatu[rk won the 
unswerving loyalty of the peasant society by liberating 
Turkey from European oppression, but his reforms had little 
or no direct impact on the village. His aim was to build an 
independent country with the resources and talent at his 
disposal, Turkey first needed an effective central govern
ment, a loyal and modern army, and the elements of an indus
trial society. Before World War II local government was 
generally regarded by the peasants as repressive, extracting 
meager taxes and conscripting peasant sons for the army. 
The record of agricultural production during the 1920's is 

1State Planning Organization, Second Five Year Plan, 1968

1972, Ankara, Turkey, 1969, pp. 143-145.
 



poor, fluctuating abruptly with weather and confined to the 
most rudimentary forms of cultivation.1
 

With the approach of World War II Ataturk turned with
 
even more determination to the achievement of industrial
 
self-sufficiency and to military preparation. 
Thus, Herschlag

concludes that what increase in agricultural production took
 
place from 1929 to 1939 is mainly due to expanded cultivation,
 
while rural population grew 20 percent and net income per

earner remained virtually constant. No substantial agricul
tural investment took place, no irrigation was initiated.
 
There were experiments with agricultural instruction, co
operatives and model farms, but these were 
"only a drop in
 
the ocean of poverty, illiteracy and want. The seed of
 
development fell on stony ground, and so far failed to bear
 
much fruit."2
 

Mobilization for World War II had even more disastrous 
effects on agriculture. In 1945 agricultural production fell
 
to 70 percent of the 1.939 
level, and by 1946 had recovered
 
to only 90 percent of pre-war output. In 1945 the post-war

Inonu government passed a mild land reform law and abolished
 
all taxes on income from agriculture. The first had negli
gible effects, largely because the affected state and communal
 
lands were mos.tly given to an :Lnflux of Bulgarian refugee
Turks. The second ultimately had a negative effect because
the rapid growth of agriculture over the past twenty years
has consequently escaped taxation and remains one of the more
 
perplexing problems of Turkish politics.
 

Until the first free elections in 1950, which brought

the Democratic Party to power under Menderes, it is probably

correct to say that neither the isolated village nor the out
lying arm of the government in the provinces and towns under
went significant change. A heavyj-handed rural administrator 
was for the most part confronted with a suspicious and un
skilled peasant. Like many countries in the early stages of
 
development there was neither an impetus an incentive tonor 
change the rural society. The central government was pre
occupied with immediate needs and the urban sectorhad not 
yet formed intricate lines of dependence on agriculture.
 

Perhaps the key event shaping the present interrelation
ship among rural development, agriculture and local govern
ment, was the national election of 1950. Following the
 

IA. Y. Herschlag, Turkey: 
 An Economy in Transition, The
 
Hague, Netherlands, Van Keulen, 1958, pp. 53-6-0a-n pp. 143
151.
 
2 Ibid., p. 151.
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Ataturk revolut rurkey had been ruled by a single party,

the Peoples' ReT Alican party. Even when a multi-party
 
structure was p.- iitted after the war., the regime still
 
abused the electo al process in 1945 to prevent the major
 
new party, the Democratic Party, from gaining power. The
 
expectation now of popularly-controlled government in Turkey
 
stems from the decision of a tolerant and confident ruling
 
elite in 1950 to hold bpen elections. With 88 percent of
 
the eligible voters going to the polls, the People's Party

of InbnU was massively defeated by the newly-formed, liberal
 
Democratic Party under Menderes, which won 408 seats in the
 
National Assembly of 487 seats.
 

Many factors contributed to the defeat of the party

which had single-handedly ruled Turkey since 1923, but the
 
peasant vote accounted for the stunning victory. 1 It con
stituted what Huntington has called a "ruralizing election." 2 

The political mobilization of The peasant and his gradual

evolution into a modern farmer over the past twenty years is 
the most important single Eactor in Turkish politics since 
the war, but the explanation of these chanc;es ".s much more 
complex. A recent study has suggested that the election of 
1950 might more accurately :e labeled the "provincializing
election ' 3 which conveys the iLmense struc ral effects that 
followed. The peasant and farmer have by no means charted 
the course of Turkey's development for the past genera-ion,
but the election made unmisLakab].e the st eepinJq s tructui-al 
changes that were needed in Turkish -society. rchtus, agrieul
tural developmenL: which did indeed Collow rapidly after the 
1950 election involved the changing relationship of state to 
private enterprise, the vagaries of an unstabl.e world 
economy, the slow and often painful reorganizatiLon o2 the 
government and bureaucracy, the uncertainties or a strong
military elite, and the shifting alliances and leadership of 
the parties. There is no direct line of causality between 
the election and Turkish development since ir,"0, nor is there 
any clear relation between the structural changes that 
occurred in rural Turkey and the operations of Turkish local
 
government.
 

1 Bernard Lewis, The Emergence of Modern Turkey, Lond1, Oxford 
University Press, 1961, pp. 306-313.
 
2See Samuel P. Iuntington, Political Order in Changing Socie
ties, New Haven, Yale University Press, 1968, pp. 160-161. 
This thesis is applied to the Turkish case by Leslie L. Roos,
Jr., and Noralou P. Roos, Managers of Modernization: Ogani
zation and Elites in Turkey, ar iEfFge, HarvadUnivs-ity 
Press, 1971.
 

3Ergun Ozbudun, Political Participation in Turkey, manuscript,
 
p. 17.
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A. Comparability of the Turkish Case
 

The anplicabil.ty of the analysis to follow depends
 
heavily on how appropriately one can generalize from Turkish
 
experience to that of other developing countries. The fact
 
that Turkey has had a number of distinct advantages in attack
ing her problems of development should not preclude learning
 
from this experience. Social and political analysts are not
 
capable of inferring definite causality nor is there any way
 
of telling whether the historical good fortune of Turkey may
 
in fact be a developmental prerequisite for another country. 
The position taken in this paper is that because Turkey 
indeed confronted, and still confronts, a number of difficult 
institutional changes, the lessons to be drawn from her 
progress since World War II are most important. A number of 
analysts of change in developing countries have made very 
clear that inititutional transformations are themselves the 
most difficult aspect of growth, not the matter of founding 
institutions. 1 

(1) Ataturk's revolution gave Turkey a national 
identity, which appears to be reinforced by the Turks' own 
cul.tural tradition of loyalty. The history of the Ottoman 
empire from the late nineteenth century to. .923 sho-vs gradual 
refor-ulation of Lhe identity of the Turkish people, some
thing of which Ataturk was acutely aware. His early reforms 
to make Turkey a seculir state are well known. Their impor
tance was to provide '2urks with a clear, contemporary national 
identity, even though events in more recent years indicate 
that Islamic feeling was never as submi-qed as official policy 
suggested.2 Nonetheless, Ataturk .tismantled a corrupt and 
inefficient governmnent, replaced the foreign rulers with both 
OttomNan and European connections, and actively si-imulated 
pride in the Turkish nation.
 

(2) Ataturk and the Turkish leadership were concerned
 
from their earliest days with lasting institutional develop
ment of the country. Though controvers3ial, Ataturk'S etatist 
polrcics gave support to basic industries via the State 
Economic Enterprise, and a loyal army was developed which
 
provided continued support for the new Republic. The
 

iS. N. Eisenstadt, Essays on Comparative Institutions, New
 
York, Wiley, 1965.
 

2Dankwart A. Rustow, "Politics and Islam in Turkey 1920-1955,"
 
in R. N. Frye, ed., Islam and the West, The Hague, Mouton,
 
1957, pp. 69-107.
 

Frederick W. Frey, The Turkish Political Elite, Cambridge,
 
MIT Press, 1965.
 

3 

http:anplicabil.ty


National Assembly, the Republican People's Party, the admin
istration and the professions were supported by government

and over the years developed their own bases of influence in
 
the system.
 

(3) The timing of Turkey's development has been ex
tremely fortunate. Between the wars, Turkey, at least until

the rise of fascism, could develop free from foreign inter
ference. 
Though subject to various interpret &ins,tT6-cold 
war made it possible for Turkey to acquire massive foreign
aid, estimated to be over 4 billion dollars to 1962.1 Thisincludes $800 million in grants; $1,600 million in loans andP.L. 480 funds; $40 million in technical a,3sistance; and over
$2 billion in military aid, much of -which had civi-.ian u.-se.

Views may differ on the effects of aid to Turkey, but few

countries can obtain this 
kind of.support today. 

(4) Compared to many newd nations, Turkey enjoys rea
markable cultural homogeneity. The Turkish Republic has not
been torn apart by ci:hnilc rivalries and minority problems,

partly because of the circumstances of the revol.ution which
drove Greeks out of the country. Though there is a large

Kurdish minority in the east, a substant ial' effort 
has beenmade and the need is continually acknowledged to advance the
development of the less developed regions. The small minority
of Sufi Musl- .- has not been(Alevi) * able to make religion a 
political issue, but is not suppressed.
 

It would be wrong to interpret these advantages as

happy accidents of Tuir.kish life, unrelated to the determina
tion and character of the Turks themselves. The generations

of Ottoman decline, the Islamic feelings of Turks, 
 the diffi
cult border problems and the various obstacles to economic

growth might easily have generated a xenophobic re..ction,

such as developed in many countries. Where these Corces take

control, either by intentional actions of the elite or
through stimulation of mass 
 resentment, the possibilities forcontinued institutional development grpeatlyare reduced. The
forbearance and pragmatism of the Turks are a central feature
in all areas of institutional development in Turkey, includ
ing local government and admini.s;tration. '!ost imlportant forunderstanding Turkey's experience in using local. government

for development is the fact that 
no combination of forces
has arisen in the recent past to retard institutional develop
ment in Turkey. 
Thus, the critical problem of disaggregating

power, sharing it more widely in society more andas more 
groups have an interest and capability for sharing in it, is
 

1Malcolm D. Rivkin, Area Development and National Growth:

The Turkish Precedent, New York, Praeger, 1965, p. 97.
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very much a present one, not having been postponed as it
 
might have been under other circumstances. Local government,
 
then, is an important indicator of the readiness of a central
 
government to construct the complex decision-making proce
dures and to assign both laterally and vertically the auth
ority needed to engage in social and economic change.1
 

B. Analytical Considerations
 

Analyzing local government and administration as it
 
relates to rural development is an intricate problem focusing
 
on both the uses of power and the process of social change.
 
An attempt to reorganize local authorities or to engage in 
widespread rural change that did not acknowledge these com
plications would be naive in conception, and lilkely to fail. 
Changes of this kind are commonly referred to as "structural" 
changes because they do deal with definable, on-going units of 
society such as provinces, families, villages, etc. and with 
the relations among them. The nature of structural change is 
difficult to study precisely because it: cannot be broken down 
into easily aggregated properties or into properties for 
which equivalence is safely assumed, as in the case of most 
economic analysis at the macro-level. 

To assess the meaning of local government as a problem 
of structural change .e must make a certain distinction. 
Social change generally involves (a) multiplying the differ
ences among people, i.e., increasing differentiation and 
thereby enhancing productivity, and (b) fashioning new re
lationships so that these differences can be combined and 
coordinated in society, i.e., integration. The position 
taken in this paper is that the local government system or 
the rural development plan that does not acknowledge both of 
these problems is likely to fall short of expectations, 
either because progress in terms of increased differentiation
 
cannot be channeled into the overall process of social change 
or because the forms of integrating differences are inappro
priate, becoming obstacles to othcr changes occurring in the 
society or becoming the base of resistance to continued change 
in the immediate area of activity. An example may help. 
Farm cooperatives must generate both new skills among their 
members, i.e., differentiation, and find new markets, i.e.,
 
integration. They may fail either because members reject 
,,w production methods (differentiation) or because their 
own successful integration in turn places limits on adopting
 
other forms of agriculture or becomes a constraint of a more
 

1Douglas E. Ashford, Local Reform and National Development,
 
Princeton, Princeton University Press, 1967.
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general kind on the economic system, such as by fostering'
artificially high farm prices.
 

These distinctions are essential in order to avoid
 
simple-minded evaluation of complex, structural changes in
 
developing countries. T1hus, Teune has sketched out three
 
basic forms of structural change which might be applied to 
any complex, interacting component, such as local government,

in a social system.1 A system may change, first, by a
 
simple process of segmented change, that is, by creating more
 
structural units identi.ca, to those already existing. This 
would be a linear form of change, e.,panding the ahsol.ute size 
of the system but not brinjing about chanie in the internal 
character of the units or in the relationshi ps among them. 
Secondly, a system may change unc-1er exogenou.s; influence such 
that uniform change takes place in internal rel.ationships or 
in theiHteraction of units. It is important to note that in 
both of these forms of structural change there is increased 
differentiation (and according to the economi.st's basic 
tenet, increased productivity takes place) bitt the forvm of 
interdependence among the structural units as a system is 
unchanged. Both of Lhese models have plaqurcd developing
countries faced with complex social change, in large p)art
becruse attemp:s to increase productivity wiithout facing -up
to integrative problems have been extremely I:ac[:ive toa 
elites and planners. If change could be induced withotut in
tegrative problems there would be no sticky questions oc 
income distributLion, social wel.Lare, decentralized power or 
ideological conflict. In fact, there are a. ways consftraints 
that make these painless Corms of structural. change lilpos
sible, such as limited amounts of land, limni.ted resources,
geographical differences, population differences, political
organizations and beliefs, to name only a few. 

The realistic, but much more com.plex model of struc
tural change takes into account both the differentiation and
integration problem, a process labeled "rganized divrsity L'
by Teune. Abstractly, there is probably some "path" describ
ing the limits of interjration to be achieved for any partic
ular level of differentiatLion. 2 The theoretical implications
of this are not as important for our analysis here as is an 
understanding that very little change in d. fi[eren tiation, 
e.g., agricultural development, is possible without changing 

11Henry Teune, "Developmental Change: Theory and Policy," ms.,
 
p. 9.
 
2 Karl Deutsch, "Social Mobilization and Political Develop
ment," American Political Science Review, 55, 1961, pp. 493-,
 
514.
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the relationships among the basic .units of differentiation,
 
i.e. farms, and the larger patterns of integration in the
 
society, i.e., credit facilities, marketing operations, local
 
government support, etc. Simple as these distinctions may
 
seem on paper, there are few developing nations that have 
fully accepted the intricacy of structural change. Indeed, 
Turkey, as suggiested above, has a remarkable record of antic
ipating problems of structural change and compared to most 
new nations has dealt with them relatively well. That local 
government is one problem haniled less well in the Turkish 
system makes it an even more interesting subject for analysis, 
particularly because massive structural change has taken place 
in Turkish farming ;ince the war.
 

C. Structures Relating to Local Government 

Understandinq the integrative role of local government 
during a process of ranid soci]l change, such as Turkish 
agriculture has undergone since 1950, involves a more demand
ing assessment of a society than would simply measuring seg
mentary or exterrially induced change of a highly uniform 
character. Though harder to analyze, it is also a realistic 
approach :o the assessment of change because no political 
order can afford to exercise for very lung the control needed 
to bring about uniform chancg and thereby to avoid accommloda
ting structural changes of a complex nature. To make such an 
assessment, ho:ev2r, one must have a set of concepts speci
fying at least in rough form the major forces at work in 
bringing about new forms of integration. 11ow these forces 
impinge on a structural problem, such as local government and 
agriculture, tells us more about the dyn aics of change in 
the society than analysis with static, linear assumptions. 

Some illustration from the Turkish case should illumi
nate the problem. 14ost analysis at the national level of 
Turkish agriculture is done with the coninon aggregate 
statistics of ,acro-econoiics. Change in Turkish farming 
can certainly be measured by fertilizer consumption, irri
gated acreage, tractor utilization, and the like. But these 
figures tell us little about the micro-level problems of the 
cotton farmer in the Adana region, the wheat farmer in 
Central Anatolia, or market glardening in the Agean or Marmara 
regions. Planners naturally think in terms of overall change 
aggregated to the national level and it is indicative of the 
progress of Turkish analysts that they have been criticized
 
for this kind of simplification. 1 That agriculture has 

1M. D. Kiray, "On Certaih Aspects of the Social Planning of
 
the First Five-Year Plan," Turkish Yearbook of International
 
Relations, 1969, -Ankara, Faculty of Political Science, 1970,
 
pp. 166- 0.
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changed in absolute terms in Turkish society is unmistakable,

but how this change h'as interacted with the actual policies

and preferences of Turkish leaders and citizens escapes ag
gregate analysis. To relate these figures in any meaningful
way to the country's progress, elements in the process of

change must be specified. Both practical and theoretical

obstacles make such interpretation difficult. No single
agency of government has authority to trace and analyze lines
of integration for the society as a whole, nor aire the ways

of doing so entirely clear. The unavoidable result is that
responsibility for structural interpretation withrests a
variety of groups in every society. Unless the various com
ponents of change are explicitly considered as they interact
 
to produce institutional, answers to aggregated goals and
 
plans, no change can be understood.. 

In order to link aggregated change to the actual pro
cesses of government and society, 
 then, certain corollary
structures mus: be specified.' These will vary from country
to country when assessing local government, but for theTurkish case three structures are crucial Lo under;standing
the integration of local, government with acjriculture generally.
These are (.) the paries and representative institut:ions,
(2) the bureaucr..acy and particulatrly the Ministry o- the

Interior, and (3) the military. These are the forces in

Turkish society that have determined ho,. i.,,ccal government

would relate to the farmer, and the transform-ition of their

roles in Turkish society over the past 20 years will be
traced to explain how the Turks have managed to adjust, or

failed to adjust, local. government to the changing rural 
society.
 

(1) Parties and Representative Institutions. Turkey-has seldom d a party 
structure that would provide effective representative govern
ment. The principles of a democrIatic and secular republic

from Ataturk's doctrine 
were renewed in th- 1961 Constitution.
The Political Parties Law of 1965, required articleunder 57
of the Constitul:ion, makes it easy to form parties, though
their creeds must incorporate republicanism and nai:i onalism
and they are obliged to protect the achievements of the
Ataturk and 3.960 revolutions. For present purposes, one
the salient parts of the law is that parties are forbidden 

of 
to


organize below the sub-province (kaza) level except for a
single person and his assistant. 1 . Though parties are expected
to formulate national legislation they are barred from grass
roots organization, Dodd feels because the military felt "that 

1C. I. Dodd, Politics and Government in Turkey, Berkeley,

University of--a-i'fornia Press, 1969, pp. 130-134.
 



political party rivalry at the village and neighborhood levels
 
leads to disruption of basic social units."
 

The Justice Party, which is regarded as the heir to the
 
outlawed Democratic Party of the 50's, had a strong influence
 
in the 60's, first in coalition governments and later winning
 
the national elections of 1965. Though it has endorsed local
 
government autonomy, this is probably due more to the views
 
of its supporters in urban centers than to its conscious cul
tivation of rural sentiments for self-government. The Justice 
Party mildly supported land reform in its early platforms 
following the .960 revolution, but this plank disappeared 
after 1965. The Republican People's Party entered politics
in the last decade with the handicaps of being associated 
with a heavy-h,-nded state machinery for many decades and of 
apparently beinq propped up by the controversial military 
coup of 1960. Though the strongest party in coalition govern
ments up to 1965, its early efforts to appear left-of-center 
seem to have failed. Its attempt to campaign on a revived, 
but Fmbiguous, platform oj' "populism" did not persuade farmers, 
and its reliance on iccal. notables proved increasingly ineffec
tive as the rural population has been mobilized directly into 
national politics. 

The reaction of the Turkish voters to these parties and 
to the minor parties is a critical, link between local affairs 
of any kind, including rural change, and the central govern
ment. In an analysis of participation in the national elec
tions of 1961, 1965 and 1969, it can be noted that overall 
turnout has declined in the more developed regions (Marmara
and the Agean) and increased in the lea! t developed regions 
(Northeast and Southeast rTurl:ey) .1 In the 1969 elections the 
Justice Party continued to draw strong support fron more 
developed regions, but the Republi can People's Party also 
gained strength in developed rqqjons. On an urban-rural 
dimension the Justice Party tended to gain support in the 
more neglected eastern regi-ns, while the Republican People's
Party gained more in urban areas. A full analysis of the 
trends i.n Turkish voting is not possible here, but the general 
conclusion is that the social and regional base of Turkish 
parties is becoming more heterogeneous and that traditional 
party strongholds are being eroded as rural electoral par
ticipation increases.
 

These trends are extremely important in assessing the
 
integrative capability of representative government in Turkey.
 
Though the parties and the National Assembly are the prover
bial scapegoat of the administration, and a constant source
 

1Erqun Ozbudun, Political Participation in Turkey, M. cit.,
 
ch. IV.
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of irritation to the military, their record over the past

decade is not bad relative to similar institutions in other

developing countries. In addition to. enacting the new law 
on parties, basic lrgjislation has been fashioned reorgani
zing the civil. service systern, local election.s, tr:.de unions,
and---under the mi'iLary's supervision since 1969--land re
form and local finance laws. The disperal of the social
base of the partics suggests t hat e~ach will need to respond
more specifically and more comer)ti1t.iv(2ly to citiz:ens across
the country, the majority of whom are sltill rural and oc
cupied wit-h farming. The chances of a po lari: ed N;atitnal
Assembly appear to have been re:duced, though pol iticians 
may still deviate sharp.y from the view of the military and
the bureaucracy as to how naLiona! progress should take 
place.
 

(2) The Bureaucra y. Turr~ey has also been favored
 
W~I th an1, eff --I- ns a though
eve 1. aLdmJi t t..on, its

lower levels and fiel.6 operations have been criticized. As
 
a result of Ataturk's influence, and consistent with Otto
man tradition, Turkish oif.ric has been esteemed,the al higlly
though on, times pa tronij.:ing .n(] aloof.. The ccentia]. feature 
of bureaucr-atic chanje over the Dast decade has 1ean the de
clining pr(e : Lige of government .<:erv]ce c2b;ine-.d w. t:[h the

rapid nu].ii.icat.ion o f()vrnrnt oper.:t 
ons as a re coult of
 
more active, diracu sate in-,,-w-vontion I.n the ,cc oprent
 
process. Y'hus, there is ;in unita11ahJ]-: trend --or elected
 
officials to .lay a simal.ei role , both at the n.m Ijonal and
 
local level: ,23, hile iorj , copl.x diutics and adlit:ional. 
authority have been a:ssigned a the sta[re D:uri.,i the 501s 
the bureaucracy also s'ufferecl 1rom shar,:p loss of income be
cause of the antiquated 
 sysoter f pay and cdassi 'iLcation, now 
remedied by a Personnel Law passed in :].96[5. 3 

One of the first acts of the ,military after the 1960
 
revolution was to 
create a State Plersonne]. Office and to

appoint a commission to study tihe organi;zation of the central
 
government. Closely related 
to this determination to forge a
modern administration was the establishment of the State 
Planning Office in 1960, which was also given authority to 

erif Mardin, "Center-Periphery Relations: A Key to Turkish

Politics," Daedalus, 102:1, Winter 1973, pp. 169-190.
 

2Frank Tachau, "Local Politicians in Turkey," in Regional

Planning, Local Govcrnment and Community Development7 [Turkey, 
Ankara, Sevinc Matb;,Lasi, 1966, pp. 91-132.
 

3C. 11. Dodd, Politics and Government in Turkey, op. cit.,
 
pp. 275-281.
 



recommend administrative changes to ensure'the successful
 
implementation of plans. The commission's reportl is ex
tremely critical of the organization and operation of Turkish
 
administration, and the gradual implementation of its rec
onendations has led to major institutional deve.opment in 
Turkey over the past decade. Turkey remains a tightly cen
tralized adJndnistiative state on the French model, but 
certain problems have been delineated with respect to lower 
level effectiveness, research and evaluation of the bureau
cracy itself, indirect and over.lappi.ng forms of employment, 
and general. governmenta], disorganization. Few developing 
countries have engaged in so searching an inquiry into their 
administrative needs and operations in order to further 
national development. 

The Turkish bureaucracy has grown rapidly over the past 
decade. In 1963. thei:e were 449 thousand civil servants and 
in 1967, 593 thousand, an increase of slight-ly more than 30 
percent. 2 Officials are organizcd in over 40 ministries 
and agencies, of which the Mv1inisLries of Finance, Interior 
and Foreign Affairs arc regarded as the most prestigious and 
they tend to recruit the most able univursity graduates. 
Despite its growth, the state machinery remains he,.avily 
elitist, recruiLing nearly half its members from the sons of 
former civil serv,,ants, military officers :nd professionals.3 
The character of Turk.ish administration is also affected by 
the predominance of higher civil servants from the major
urban centers, Ankara, Izmir and Istanbul., and from the more 
exclusive lycees in these citJ.Cs; The Faculty of Political 
Science remains the major channel for enter) rig the hinher 
civil service, especi.ally in the Ministry of Interior where 
roughly two-thirds of provincial governors are graduates of 
the elite civil service university. Though the details 
cannot be given here, there is an excei.ent stuidy of organi
zational motivation and incentives, dealing heavily with the 
most prestigious ministries. The study ind.icates that the 
esteem given the Ministry of Interior has diminished over 
the past decade, partly due to the growing attractions of
 

1Orqanization and Funct'ions of the Central Government of
 
Turkey, Ankara, Institute of Public Administrati-on for Turkey
 
and the Middle East, 1965.
 

2Kamu Personeli Kadro Istatisti.kleri 1961-67 (State Personnel
 
S--t-cs 6),Ankara, DevlotLItat-Ks- kEnsttisU, 1969. 
3 C. 1I. Dodd, "The Social and Educational Background of 
Turkish Officials," Middle Eastern Studies, 1:3, 1965, 
pp. 268-276. 
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employment in the private sector and partly due to the
diminished importance of local administration.l
 

The transformation of the Turkish bureaucracy over
the past decade has numerous implications for the structural
relation between local government and agriculture. 
The official still enjoys prestige and authority in Turkey, but
his role has been redefined as 
an agent of government rather
than a representative of the state. 
 The development process
nurtured over the past decade has done much to reduce ministerial rivalries and to underscore the need for defined,continual. coordination among agencies of government.proliferation of developmental The
activities will be consideredin more detail below in relation to the emergence of regionaland field organizations.

the 
But it has softened the posture ofbureaucracy and brought about the re-alization that government employme-nt is justified more by the developmenLalcontribution of administration than by assigned powers. Ina word, Turkey is well on the way toward institutionalizingthe administration as

of society, rather 
one arm among several for developmentthan permittinq administrationthe arbitrator to becomeand determinant of developjment. Perhaps morethan are politicians or the ilitary, the officials are willing, if not fully prepared, to deal with problems of disaggregating power in Turkish society. 

(3) The Militarv. The military have jeen the selfappointed guarJdins oL Turkish society, heavily imbuedAtaturk's memory withand influential in all walks of Turkishlife. 2 But national institutional growth Turkeyin has surpassed their capacity to govern,
recognized despite 

and this has been repeatedlytheir .i:tervention in 1960 and aqain1971. Events of the inpast decade have also erodeddarity of the military, as 
the soli

younger officers have begundissent tofrom senior officers' views and as politicail motiva-.tion has entered into military conduct. In many ways, thearmy has become the victim of its own success for the intricacies of Turkish government and society today surpass itscapacity for control.
 

The influence of the army in affecting how power may
presently be dispersed in Turkey stems largely from the
values it has institutionalized in the 1961 Constitution and
related legislation. 
 In talks with party leaders leading to
 

1Roos and Roos, Managers of Modernization, 2E. cit.
 
2Frederick W. Frey, The Turkish Political Elte,op.Dankwart A. Rustow, cit.;-The Army and the rounding o-the urkishRepublic," World Politics, July 1959, pp. 513-553.
 



the restoration of civilian rule, "military officers insisted
 
on respect for the May 27, 1960 revolution and on banning
 
the Democratic Party, whose cavalier treatment of Ataturk's
 
principle3 of government deeply offended them. In addition,
 
Islam was to be excluded from politics and the trial of 
Democratic Party leaders was to be conducted without criti
cism from parties. Most important, extreme left and right 
views aere to be avoided in politics, including "regionalism, 
opportunism separaLism, revanchism, and other destructive 
movements."1 Throughout ilitary commentary on Turkey runs 
the theme that class politics and conflict must be forbidden, 
not simply avoided. Thus, articles 141 and 142 of the 
Criminal Code forbid class struggle ind prescribe stiff 
penalties for those whe promote it. Whether class politics 
will. enter into Turkish life by another name remains to be 
seen, of course, especially given the votincg power of the 
rural population, but the military seems insistent that 
class differences in Turkish society remain submerged. None
theless, their 1960 revolution made importanL steps toward 
the institutional differentiation and development of Turkey,
 
the creation of a strong State Planning Organization being
 
their major innovation. ? 

The inability of the military to have their way com
pletely has been repeatedly spelled out in Turkish events. 
The army was disa~lpointed that only 81 percent of the voters 
turned out to vote on the 1961 Constitution, and of these 
only 62 percent voted "yes." In fact, the elaborate document 
was approved by slightly less than a majority of Turkish 
voters. Again, in the 1965 national elections, the officers 
saw. the Justice Party, the party inheriting the mantle of 
the despised Democratic Party, come to power, it having pre
viously made important gains in the 1963 local elections. 
The complexities of politics have not escaped the mi]litary; 
we find, for example, Premier fn6nU himself sponsoring a bill 
in 1962 to imprison for up to five years those writing in 
such a way "to injure" the democratic regime. Despite the 
righteous tone of the military, their dedication to individual 
rights in Turkey has remained strong and their readiness to 
restore civilian rule has been preserved.
 

iFrank Tachau and A. 11alik Ulman, "Dilemmas of Turkish Poli
tics," Turkish Yearbook of International Relations, 1962,
 
Ankara, Faculty of Political Science, 1964, p. 20. 
2 For a complete account of the May Revolution, see Walter F. 
Weiker, The Turkish Revolution 1960-1961, Washington, Brook
ings Ia 3-aIso R;in-a-io-n,--IY3
Kea If.Karpat, "Society,
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The army's relation to the problem of disaggregati.ng

power in Turkey is in 
some ways more complex than that of
the official and politicia- because their role is ambiguous
and their control suiprisingly limited. 
Their principal

role appears to have been to set a high moral standard for
Turkish political life, though it may be one in many re
spects idealistic and remote from Trlzish problems. 
 Their
internal conflicts over the past .decade tend to disqualify
them as impartial spokesmen and the complex nature of
Turkish government now exceeds their capacity to govern

(though this has not prevented a military elite from seizing
power in some other developing countries). Their main contribution has been to defend the representative institutions
of Turkey against the growinc abuses of the Democratic

Party and to de,.l with a number of institutional problems

that exceeded the capacity of party government to unravel

in the 50's. The reorganization of the central government,the establishment of a strong planning agency, the reform

of the civil service were all preconditions to preparing
the government to deal effectively with local government

reform and to integrate a modernized agricultural sector*
 
into Turkish society.
 

D. Decision-Making iJnTurkey
 

Local government and agriculture are only two aspects
of change in Turkish society. The framework proposed here
views the roi.e of local government in relation to agriculture as one of many elements in the integration of the

society. flow the society uses its institutional capahil.i
ties fo2. deve].opmcnr tal change can only be realistically
evaluated by taking into account the major forces at work
in shiaping authoritative decisions. 
 in the case of Turkey,these are the capabilities and preferences of the politicians,the administrator and the military. The complex inputs intothe organization and operation of local authori-ties can onlybe superficially understood by sceing 'local government
solely as 
an arm of the :linistry of the Interior, or byviewing agricultural modernization simply as the aggregate
growth of one sector of the Turkish economy. We must seealso the role played by thiese three ofsets ac:ors in theTurkish scene, and Low this complex governing process has orhas not integrated with internal change in Turkey. 

The direct link between local government and agricultural growth in Turkey is obscure, most obviously because
 
it has in fact been carried out in diverse ways and under a
variety of social pressures. 
 Some of these forces have been
irresistable, such as the farmers' demand for more inputs

into agriculture, for more .education for their children, and'
for a voice in politics generally. Each of the three
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national elements in decision-making has its own role in
integrating the rural society into a changing society. Na
tional and local elections do contribute to a National

Assembly and party structure that is responsible for major

reforms in Turkish institutions. The administration continues to have an important role in designing legislation,
implementing programs and budgets, and in national and
local planning. The milittry remains a check on excess inTurkish politics, paradoxically a defender of civilian
rulo, and an independent, though somewhat bewildered, judgeof institutional performance in Turkish society. The effect
has been that of maintaining moderation among the forces
participating in makinig decisions, each gauging carefullyits own interests and those of its competitors. Their inter
action is itself a major integrative force in Turkish
politics, and thisthrough interaction Turkish institutionaldevelopment, however chequered it may appear to Turks, has 
steadily progressed.
 

None of the major actors on the Turkish scene have
insisted on or gained a monopoloy of power. Their restraint
has been rewarded by arriving at a stage of development where
probably no single force could now govern Turkey. Fewdeveloping countries have made such progress, and those try
ing to assess the possibilities of local g6vernment should
take into account the mix of forces going into decisions forreform and expansion. Where there is no need for combination, 
one is more likely to find a single-minded, arbitrary use oflocal administration serving the interests of a small elite 
or narrow interest. Despite historic onthe emphasis industrialization in theTurkey, agricultural sector has been
recognized since the i.rst Plan as an integral part of theTurkish economy. As will be described beloi-, the reorgani
zation and reform of local government from the centet in
Turkey has displayed procrastination and uncertainty. Theunintended virtue of this approach has been that in factmultiple alternatives have been developed in a variety of
institutions to link the farmer to the political system.
Turkey is an institutionally diverse society largely because 
no single source of power has insisted on dominating all 
decisions, playing zero-sum games. 

To employ the terms introduced above, diversity has
increased in Turkey while numerous integrative devices have
been introduced. The farmer is not alienated thefrom 
center in Turkey and the agricultural sector is playing a
key role in rurkey's economic development. Problems abound,but so also do institutional alternatives for dealing with
problems. The farmer has access to influence through his
production, his local. organization in cooperatives andmarketing, his preferences communicated' through local administrative machinery, and ultimately his vote in local and 
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national elections. The numerous channels for integrating
 
rural Turkey into the process of social change defy easy
 
formulation, but the achievement is reasonably clear and
 
the balancing of forces that have effected this transforma
tion can be readily observed. A less complex situation
 
would not have been able to achieve the sustained institu
tionalization of decision-making that is Turkey's-most impor
tant accomplishment.
 

II. Agriculture in the Turkish Economy
 

Although the importance of agriculture in a nation's 
economy is commonly expressed in sectoral terms, it must be 
repeated that sectoral projections and estimates do not con
stitute a workable basis for designing or anticipating 
structural change. Turkey's First Plan was prepared under 
severe constraints and went l.ittle further than outlining 
goals and capabilities in conventional sectoral economic 
terms. One critic of the First Plan (1963-67) has gone so 
far as to suggest that there was nothing but "trial and 
error" proposed to rel'ate economic developmeLnt to Turkish 
social structure. 1 The First Plan did include major provi
sions supporting community developmreni : and endorsing acbhiin.is
trative reform, both central aims oi" the military and both 
affecting rural. society. But: an analysis of sectoral inter
dependence in structural terms vis-a-vis the social and 
political relations;hips to be effected was not Forthcoming 
until the present Third Plan (1973-77) . In launching Turkey's 
vigorous planning activity in the early 60's, Turkish and 
foreign officials appear to have ignored the cautionary 
comment of the World Bank some years before, suggestinq that 
while industrialization should be pursued "the quickest path 
to that goal is through increased emphasis on agricultural 
development."2 In fairness, it must be noted that in 1960 
Turkey lacked moany of the rudimentary economic tools of
 
analysis, not to mention the statistics and organizational


3
capabilities to deal with intricate social processes. The
 

1M. B. Kiray, "On Certain Aspects of the Social Pl.anning of
 
the First Year Plan," in S. Ilkin and E. Inanq, eds., Planning
 
in Turkey, Ankara, Faculty of Administrative Sciences, 1967,
 
pp. 166-180.
 
2IBRD, The Economy of Turkey, Washington, D.C., 1951, p. 76.
 

3For an account of numerous early problems, see A. Sbmez, "The
 
Re-emergence of the Idea of Pl.anning and the Scope and Targets
 
of the 1963-1967 Plan," and N. Olcen, "A iollow-up Study: The
 
Implementation of the Investments Foreseen in the First Five-

Year Development P'lan," in S. Ilkin and E. fnang, eds., Planning
 
in Turkey, op. cit., 1967, pp. 28-43 and 279-302.
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difficulties in preparing the First Plan notwithstanding, it
 
must be said that agriculture has never figured very heavily

in Turkish economic plans. Herschlag's careful study of
 
Turkish development from the founding of the Republic until
 
the Menderes government notes that indeed there was no ac
knowledgment of agriculture in early planning documents
 
until. 1946.
 

The Second Five Year Plan (1968-72) went much farther
 
toward recognizing the structural problems of integrating

Turkish agriculture with the economic and social system. 
A
 
number of examples z-an be found in the Plan: 
 a much more

detailed analysis of employment needs by sector; a structural
 
analysis of the educational system; a whole chapter devoted
 
to village and peasant problems; and specific recommendations
 
having wide structural effects, such as land reform, social
 
security and tax reform. The Second Plan is 
also much more

specific on tho administirative weaknesses of government and
business, noting for example, that local administration had 
fallen short of its planned invcstment largely due to the
failure to achieve local. tax reform. 1 The Second Five-Year
Plan made the protection of agriculture against an adverse 
climate one of its general aims, 2 and stated clearly that
the planned rate of growth of 4.1 percent per year was essen
tial, not only to provide investmcnt for the non-agricultural
sector, but to increase standards of living, control inflation,
reduce foreign currency needs, and improve food supply. 3
 

The Third Five Year Plan (1973-77) is only available in 
summary form for this analysis, but the aims for agriculture
appear to be relatively unchanged.4 Emphasis continues to be
placed on impa:oving techniques in farm production and expand
ing production through irrigation. A strong plea is made for
land reform, and a law was passed in early 1974 that will be
discussed below. The projected rate of qrowth of aqricul
tural production remains just over 4 percent. 
 The Third
 
Plan has received favorable comment from one of the severest
 
critics of earlier planning exercises. 5
 

1Second Five Year Development Plan, 1968-1972, Ankara, State
 
Planning Organisation, 1969, p. 23.
 
2Ibid., 
p. 4.
 

3Ibid., p. 76.
 
4A Surr,,aayof the Third Five Year Development Plan, 1973-1977,

Ankara, State Planning Organisation, 1973.
 
5M. 3. Kiray, "Some Notes on 
Social Planning Objectives and
 
Strategies in the Third Five-Year Plan of Turkey," ms.
 



Under the Third Plan very sizable shifts of population

from rural to urban society are expected to begin, and the
 
major weakness of the Plan seems to -be the problem of apply
ing planning efforts to the regional and urban development
of Turkey. The fact that spatial and land problems are be
ginning to loom larger in Turkish plans is most important
from the perspective of this analysis, for local administra
tors and regional authorities will have a key part in regu
lating housing, settlement, land use, land speculation and 
municipal growth. The success of continued Turki.sh develop
ment depends on fo.stering ever increasing intricacy and 
detail of policy in dealing with structural changes of these 
kinds, and much of the guidance n,.,eded, if it is to appear,
will need to come from ].ocal government. 

The economic trends identified in the three Turkish 
plans should be taken seriously Lecause the Turkish govern
ment is constitutionally obliged 1o meet development objec
tives. Under the impetus of 1the revo].ution, development.960 
objectives were embodied in article&:; 41 and 129 of the 
Constitution. The first article endorses full Crilployment and 
development "through democcatic processs" to profmocc the 
general welfare. The second artLJcl . enshr,-e.o the; Sate 
Planning Organiza tion's special aii llori.tv, and aftrer debate 
in the National Asseombly and consr.d, ,ation by the ililher 
Planning Council and cabinet the pln beccs l?". I - rThis 
does not mean that the design of the plan isf.arhitr.ri.ly or 
automa.ically enforced, and seriowus conflicts have :',-.i ted 
within the governimentC ab(ou t v lane :i::J olo.ic e:;.2 Anoi:her stum
bling block has been the State Economic Ent:(-rpr.r.es, which 
account: for half all public J.nw, i:;Zh. ,wasnearly of I,7aw 
passed during the first p.anning period to .'organie these 
industrial monopolies that hav steadily growin under both the 

regime and since,enderesthe 1.960 revolution, but pr:oductivity
and coordination among them remains poor. 3 Planning is 

1 The early legislation and decrees are found in Appendix I, 
"Legal Provi.sion Related to the Est:ablishment and Functioning
of the State Planning Organi:ation," in S. and L. .kinInang,
eds., Planning in Turkey, opl. cit., pp. 310--328. 
2 The most serious of these has been a continuing controversy 
between the Planning Organization and the Ministry of: Finance 
over credit, the J.atte-r taking a more conservative view on 
deficit financing. Some attempts to unravel this problem are 
contained in the Implementation Section of the Second Five 
Year Plan, pp. 665-G66. 

3See the Summary of the Third Five-Year Plan, pp. 16-18. They 
are not being discussed at length iF thisianalysis since they 
have only a minor role in agriculture.
 

http:Ent:(-rpr.r.es
http:arhitr.ri.ly
http:Turki.sh
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important to Turks, in a word, because they take planning

seriously, perhaps too seriously. Nevertheless, Turkey is
 
still much more an administrative state than a parliamen
tary republic, in part because of the confluence of decision
making centers outlined above. Planning decisions are
 
authoritative decisions in Turkish political life and nearly

all the major reforms accomplished in Turkey since 1960 have
 
their origin in the country's planning operations. In this
 
respect. Turkey differs greatly from many developing coun
tries where the Plan is only vague aspiration or, worse,
 
rhetoric.
 

A. Agricultural and Investment Growth
 

The State Planning Organization estimates that Turkey's
 
average annual rate of per capita GNP growth since the First
 
Plan has been 2.7 percent allowing for population increase, a
 
rate of growth which compares favorably with most OECD coun
tries. Although Turkey di6 not fully meet its planned rates
 
of growth, overall performance has been good and agriculture,

unlike this sector in many developing countries, has made
 
substantial contributions.
 

Table I: Sectoral Contributions to GNP
 
in Percentages
 

1963 1967 1971. 
1972 

Target 
1972 

Actual 

Agriculture 
Industry 
Services 

41.2% 
16.8 
42.0 

35.4% 
19.5 
45.1 

31.5% 
20.6 
47.9 

31.1% 
24.6 
44.3 

28.1% 
22.6 
49.3 

Source: Summary of Third Plan, p. 6.
 

As Table I indicates, Turkey is making important strides toward
 
becoming an industrial country and the structural implications
 
of these changes are recognized by the Planning Organization.

Whether the full import of the shifts over the coming decade is 
fully under,stood by other agencies of government, especially 
as they affect cities, housinq, education, savings, and by 
many other structurally imbedded institutions in Turkish so
ciety remains an open question. The shortfalls in the first 
two planning periods, more serious in industry than agricul
ture, are not large, and Turkey has been able to achieve an 
impressive 6.9 percent rate of growth in this sector, which
 
becomes a 4.3 percent per capita increase.
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Growth depends on a society being able to mobilize in
vestments and to direct them effectively to the preferred 
sectors of the economy. The shortfall in agricultural growth 
seems to be the result of inability to direct desired invest
ments into the agricultural sector. The overall investment
 
performance and expectations under the three plans is con
tained in Table II.
 

Table II: Sectoral Distribution of Investments
 
as Percentage of Fixed Investments
 

First Plan Second Plan Third Plan 
P u b 1 -c 

Target Actual Target Actual Target Share 

Agriculture 17.7 15.3 15.2 11.8 11.7 52.7 
Manufacturing 1.6.9 19.6 22.4 25.7 31.1 49.0 
Transp/Comm. 13.7 15.6 16.1 16.4 14.5 78.6 
Housing 20.3 22.3 17.9 20.2 15.7 5.0 

(Targeted investment figures for agriculture were somewhat 
higher for agriculture in the Second Plan, 16.9 percent, 
p. 15. Estimates taken from Summary Plan, p. 10 and 69.)
 

Thus, there appear to be serious structural obstacles to
 
achieving the amount of investment in agriculture that is de
sired, a problem the Planning Organization feels is due to
 
antiquated agricultural tax policy, and, more generilly, to 
problems in organizing the capita]. market. The importance of
 
the state in growth efforts is amply demonstrated in the 
extent of its capital investment. This amounts to 48.1 per
cent of investment in the "mixed" t private-public) sectors 
where some 231 billion lira are invested; and it accounts for 
50 billion lira in wholly public activities, including power, 
education, health and other government services. 

Changes within the agricultural sector can be best 
Viewed in actual prodr 2tion proportions, which show some 
shifts toward more specialized, more productive forms of ag
riculture. Thus, 65 percent of the value of gross production
(at 1965 prices) came from food crops in 1967, diminishing to 
63 percent in 1972 (at 1971 prices) and projected to diminish
 
further to 61 percent in 1977.1 Livestock production is
 

1 Second Plan, 2R. cit., p. 337 and Summary of Third Plan, of. 
cit., p. 66. 
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increasing, being'30 percent of the value of agricultural
 
production in 1967, increasing to 35 percent in 1972 and
 
projected to approach 36 percent in 1977. The clear aim
 
of the plan and of the Ministry of Agriculture is to con
centrate on more specialized agriculture, indicated by the 
pattern of investment. In the Second Plan, 53 percent of
 
investment was for soil and water resources, largely irri
gation. Out of a total investment in agriculture of 16.9
 
million lira, over 9 million lira were planned for water 
development. The next highest amounts were for tractors
 
and equipment, 3.6 million lira, and for forestry, 1.6
 
million lira. In the Third Plan the same basic strategy

remains, giving priority "to those branches of production
which provide raw material for industry and to those which 
will increase the production in such fields as cattle
breeding, fishing, fruit and vegetable cultivation which,
besides responding to the needs for nutrition, are closely
related to the development of exports. "I As Turkish agri
culture bcccmes more specialized, more integr-ated with the 
industrial economy and with export needs, the structural 
prob.lems nmultiply and the necessity of close coordination 
increases, placing even more responsibility on local agencies

and the farmers.
 

B. Agricultural Employment
 

This overall macro-effect is familiar from the exper
ience of industrialized nations like the United States. 
Growing consumption, urbanization and industrialization make 
the close integration of agriculture with the economy essen
tial, even though the sectoral importance of agriculture in 
the economy as a whole is declining. The strategic impor
tance of agriculture in maintaining political stability and 
supporting development probably, increases, especially for 
transitional states such as Turkey. Agricultural products
constituted roughly three-fourths of the dol].ar value of all 
exports from 1963 to 1971.2 In the Turkish balance of pay
ments, apart from capital transtcrs, agricultural exports and 
workers' remittances are the tw;o most impostant: sources of 
foreign currency. Total exports in .T91 were 677 million 
dollars, nearly double 1963, and workers' remittances were 
471 million dollars, starting from 93 million dollars in 1967. 
The labor migrants to Europe come heavily from excess rural 
population, or people in the flow toward towns and cities. 

Summar of Third Plan, op. cit., p. 198. 
2Second Plan, op. cit., 
p. 32 and Summary of Third Plan, op.
 
cft., pp. 24-25.
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The combined importance, both economic and social, of this
 
contribution to the Turkish economy cannot be underestimated.
 

As noted in the introduction, the actual number of
Turks employed in agriculture has increased slightly through
out the 60's, to include nearly 10 million of 13.7 million 
persons constituting Lhu employed population in .1967. For 
more than at least a decade, rural emiployment will account 
for over half the employed population. Th , :,hare i.s; pro
jcc ted at 58 percent of empl.oyT',ron atChe end of U-he h;i.rd
Plan period (1977), when there '.'ill be ronghly 22 m.[]l.ion
Turks living in the rur-:il sector out: of an estimated total 
population of 42. 6 million persons. Of cours-se, all thesenoL 

persons will he directly engaqc( in farming, but ope.r-ating

services and agro-bu;iness integrated with more spec:iaJ.ized,

intensive agri.culturc.
 

The Turkish planners estimate, probably with good rea
son, that: agricultural employment: revolves ar-oind problems
of unutilized manpower, especial.ly in crop farming. 1 How
ever, from the viewpoint of the ransition Co an industrial 
economy and of rapidly growing urban probli.,ms, the retention 
of large numbers of seasonally employed persons on the land 
can be an advantage. Unemployment in the agricultural sector 
is not reliably estimated, bult the Plan acknowledges non
agricultural unemployment: aL nearly 10 percuni: and iL seems 
reasonable that: unempioyment l at leastagricu] rural must be 
comparable and probably greater. 

On the whole, d]ve opnen in Turkey has not increased
employment as anticipaLed. The First Plan was to crt2ate 2.1 
million new jobs, and achi.eved only 1.2 million new jobs.2
Although the Third Plan usC;timaUes that there will he 1.33million unemployed persons in 1977, and baldly scares that 
"unemployment 'will conLinue to rise until 1987, "4 there seem 
to be no clear ideas a bout how Lhu- social dislocation and 
potential protest stewmming from such inequities wil.1 be 
minimized or avoidcd. Clearly, noC much has been done to 
find employment in rural towns and to ensure that- more inten
sive farming methods utilize labor. The record of the agri
cultural, sector in this regard is poor. Under the First Plan,
700,000 new jobs were expected in agriculture, but only 

iSecond Plan, op. cit., p. 147.
 
2 Ibid., p. 146.
 

3Summary of Third Plan, op. cit., p. 156. 
4Ibid., p. 53.
 

http:especial.ly
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1 
213,000 materialized. The planners recognize that 7 percent
 
of the agricultural work force are day-laborers, and that
 
some 30 percent is probably under 14 years of age and thereby
 
excluded from their employment estimates,2 but no definite
 
proposals are made to alleviate the potential or real abuses
 
of these groups in the countryside. The Trade Union Law of
 
1963 does not apply to day-laborers in agriculture.
 

C. Agricultural Inputs
 

Turkey has made enormous strides in improving the in
puts into the agricultural sector since 1950, and the remain
ing problems are now more structural than a matter of failing 
to mobilize new resources and methods. A leading agricul
tural economist summarizes the problems as those centering on 
improved technology and farm management, those involved with 
the availability of credit, particulaly to small enterprises, 
and those that are basically institutional, such as improving 
marketinq, consolidating land holdings and improving agricul
tural training and education. 3 It appears that the critical 
initiatives in modernizing agriculture may have taken place 
before 1960, which the following section on laud use and land 
reform will consider. Thus, the problems are more and more 
those of sens:itive coordination an(d on-the-scene supervision, 
rather than simply giving impetus for modern farming. The 
fact that increasing farm productivity has become a more 
delicate and localized problem tends to enhance the need for 
effective local. government and support, though Turkish plans 
still leave many such questions unanswered. 

One of the widely recognized indices of improved agri
cultural inputs is mechanization of farm production. Until 
the end of the war, tractors were virtually unknown in Turkish 
agriculture. In .936 there were 961 tractors in Turkey; in 
1948, 1,756. With massive U.S. assistance, thousands of 
tractors were imported. By 1950 there were over 16,000; by
 
1962 over 30,000; by 1954 over 40,000, cultivating roughly
 
one-fifth of the land. 4 By 1955 there was a tractor for every
 

1Second ]lan, op. cit., p. 142. In contrast, 316,000 new jobs
 

were planned in industry and 375,000 achieved.
 
2 Ibid., 
p. 152.
 

3 Re.jat Aktan, "Dasic Characteristics of Turkish Agriculture 
and Problems of Productivity," in Turkish Yearbook of Inter
national Relations, 1.969-70, Ankara, -acuity of Political 
Science, 1971, pp. 50-98. 
4 Rivkin, Area Development and National Growth, op. cit., p. 103. 
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555 cultivated hectares, compared with one td 6,000 hectares
 
in 1950.1 Tractor utilization has continued to grow in the
 
60's, especially with the stress being put on irrigation and
 
'-he use of modern drills and combines. The number of trac
tors increased from 45.000 in 1962 to 125,000 in 1972.2 I-lore 
important from a general developmental viewpoint, Turkey now 
produces most of its own tractors, production increasing from 
about 2,500 per year in 1962 to 20,000 per year in 1972.3 
Officials of the Ministry of Agriculture now estimate there 
are 150,000 tractors in use in Turkey, and that local produc
tion falls about 5,000 short of annii. demand for albout 
40,000 tractors. 4 About one-fourth of the cultivated land in 
Turkey is now farmed under mechanized methods. 

Progress in the use of fertilizers is equally impres
sive. In 1938 Turkey used only 200 tons of nitrogenous 
fertilizer, 200 tons oi: potash and no phosphoric fertilizer.5 
By the mid--50's forLi.. izer applications increased to roughly 
10,000 tons in all categories, but the dramatic increases 
have been since the .960 revolution. According to the Third 
Plan, net nutrients per hectare increased from 33.0 ilograms 
per hectare in 1962 to 41.1 kil.ogram:- in 1972.6 Application 
was 295,000 tons in 3.962, 1,537,000 in 1967 and 3,500,000 in 
1972. 7 Production of nitrogenous fertilizer reached 2,563 
thousand tons in 1972, and phosphoric fertili :er 2,541 thou
sand tons., Officials of the Ministry of Agriculture estimate 
that Turkey now produces about 1.5 illion tons of Fe rtilizer 
a year, and it was expected (before the world energy crisis) 
that Turkey should be self-sufficient by 1977, the end of the 
present Plan period.9
 

The physical ingredients of agricultural production are
 

1llerschlag, Turkey, op. cit., p. 219.
 

2 Summary of Third Plan, op. cit., p. 99.
 
3 Ibid., p. 30.
 

4Interview.
 

5Herschlag, Turkey, 2E. cit., 
p. 220.
 
6 Summary of Third Plan, op. cit., p. 31. 
7Ibid., 
p. 99.
 

8Ibid., p. 92.
 

9 Interview.
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available in Turkey, but yields appear to be leveling off
 
in most crop cultivation. The Plan indicates that Turkey

will aim 	at self-sufficiency in food and expansion of crop

cultivation to meet population growth. Nonetheless, Turkey

has accepted the fact that climatic uncertainties make heavy

investment in dry farming extremely risky. Per hectare 
plant crop productivity in Turkey in 1965 was approximately 
one ton, 	 lower than the average of all continents including
Africa. Plant crop production in Turkey has been estimated 
to be increasing at roughly 4.5 percent per year, largely

owing to 	expanded area of cultivation. Allowing for popu
lation increases, this represents a net growth of about 1.5 
percent. 2 When rates of growth are compared with increasing
demand, the rate of change in agricultural production seems
 
to be slightly negative. Table III provides the overall
 
'pictureof wheat production since 1952.
 

Table III: Wheat Production in Turkey 1952 to 1970
 

Area (000 hect.) Prod. (000 tons) Yield 

1952 9,868 12,242 1,241
 
1955 12,078 12,433 1,029

1958 12,546 15,077 1,201

196*1 12,865 12,635 982
 
1964 12,930 14,388 1,113

1967 13,013 16,869 1,296

.1970 13,239 15,882 1,199
 

Source: 	 Tarim istatistikleri Ozeri (Sunmary of Agricultural
 
Statisics), Ankara, State Institute of Statistics,
 
1971, p. 9.
 

These and other statistics make clear that the rate of 
return on most unirrigated farming in Turkey is very low, and 
the planners have clearly opted heavily for irrigation to en
courage more specialized production in cotton, fruit and
 
vegetables. This strategy meshes well with the intention to 
provide agricultural support for industry, to maintain ex
ports, and to prepare for further integration into the
 

Aktn, "Basic Characteristics of Turkish Agriculture," O. 
cit., p. 73. 
2 Chifnges 	 in Ariculture in 26 Developig Nations, 1948 to 

De-partment of Agriculture, 1965. 
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Common Market. 
It does not seem to take fully into account

the potential disaster for Turkish development if large

amounts of food have to be imported after a natural catas
trophe, a problem now plaquing much of Asia, nor the fact
that caloric intake of Turks appears to have remained con
stant for a number of years.]. Ho wever, the more diversified
agricultural output may well mean more protein and nourish
ment generally, and this can onily hc!,iachi.eved in Turkey by
irrigation and more specialized aqricu].Lure. Thlis, there is
good reason to concentrate on increasin irrigation, already
about half of all. acricu].tural investment, ;ind on improving
the quality of both livestock and forestry production. 

The impetus fox: irrigiion ,.s'le, .... since
the 1960 revolution, in part stimulated by the highly in
fl.ationary agricultural price supports ofi the Mr;, eresgovernment, desioned keep -rners to D_%uocraticto I- loyal, the 
Party. The 1951 World Bank rs(port did not: encourage the 
Turkish government to enter into bold irrigation s;hemes,2
but two large projects, Seyhan ,cnd S,-ariyar, ,.,, ],cjun before
1960, partly in responsr to increasd electricitym .ie 
which could be used for irri"ation. In :1.954. 3,500 
square kilomoters were irrigahtad, about 2 percent: of the 
cultivated land,3 and it seems ,;].ear th:-C [he V dn,,es
regime was conLent to provide hi Ih incor.wzs fox: Uarmers while 
providing few,, and pc-,Ahaps even negaitiv(., Ion.n -ives tochange their dry-famnincr h,-ahit,. (Of the 23.5 mil.:ion hec
tares of arable i.anl i.n Turkey, about L2 mil1.iorl Cares 
are potentially irrigable an( '7 maillion re2;ady,For irr~iation. 4 

Under the Fi.rst Plan over ,400,000 hectawre s wre )-f:jouhtunder
irrigation, about 100,000 hectCares less; than tCle Pl.1n target,
and bringing the total to sli.ht-ly over 1.5 million irrigated
hectares. Under the Second Plan, irrigation was to be ex
tended to another half million hectares, and Mini.;try of
Agriculture officials estimate that about: 2 million hectares
will be irrigated by the end of the Third Plan period (1977). 

The newly irrigated land is encouragirig more intensive, 

1 Summary of Third Plan, o1. cit., p. 97. The level has actually
dropped from 3,000 calories in 1962 to 2,900 in 1972. The 
calories derived from cereal have diminished from 71 percent
to 60 percent, so Turks may be eating a more nourishing diet 
with the same caloric ifitake.
 
2IBRD, The Economy of Turkey, op. cit., p. 104.
 

3Herschlag, Turkey, . cit., p. 223.
 
4Second Plan, op. cit., 
p. 342.
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diverse agriculture. Nearly 43 percent of the irrigated land
 
is devoted to industrial crops, including cotton, which uses
 
26 percent of all irrigated land. Cotton yields in Turkey 
over the past five years have been more than twice the world 
average, exceeded only by the USSR, Mexico and Egypt. Twenty
four percent of all irrigation is for grains, 11 percent for 
fruits and 16 percent for veq(etables.l1 As irrigation has 
increased, the Turk.sh government has more fully realized 
the extent of structura] difficulties, which include problems 
of e-ecting field irrigation systems to link to state water 
canals, of forming irrigation zssociations among farmers to 
regulate the use of water regionally, and of consolidating 
land holdings to permit the most efficiemt use of the water. 

Another indispensable input to increased agcricultural 
production in Tuikey has been the development of roads and 
rail transport, much of it justJf~ied undecl Western defense 
arranrements durinc the ilendercs- period and support .d through 
military as..tdnce from the Un:it-ed State:;. The improvements 
were first ouW.ir ed by a special ms sio:i fror the U.S. Bureau 
of Puhl]i" 1o:-& iln 1.14'/2 and o :;niz-d undcr a s am.-autonollous 
authority in the Mlini- Lry of' Publ.ic Work. Throu.out the 
50's nci;rly 10 percent of o,'rnct.mt JfV@ brent went into 
rod.s , -.taid the procr,'gencvrat(. such onthu .LfiUmihlQona farmers 
that the bLoc:rt Y E!rty wa s pre .m.risng c], roa. co: itruo
tion ui.it to b)u d s (J2,00 ilomte of )rura.l r.-oads, 
about si: tix thr, estiv ted nc:cid. ThIs %,,l;not d(one. In 
a decade , h.,,v'vr , Tu c y dou ., [-]te r . ''of -L -; 'weather 
roads2 , mo.s;t r: t.;:.ona h I Inc!s been h or face1,,andhad 
11,000 kilo.etr. eduled to provinciaCJ rk.tacj f,,' ~-to-m 
roads. Althr.uici 11 ,2{eh- to mce -; mlni tary ric r thb c* e::).trsion 
provided va . U.y imjnrovYd links,- :cn th-e ,ison.a tedmor-e 
Eastern provinces and tlie rest of Turkey andq hrouuht the more 
rerio tu Anato]5a farmner: into co en-cona cL vwIL-h towxi s and 
cities.-3 ]3y .960, ll. but one .ef the citit. over 25,000, and 
all. but 20 of lhe 9]. c:,ties between 10 and 25 thousand were 
connected by national h ignways. 

Credit is another. essential input in agricultural 

iSecond Plan, oi. cit., p. 343. 
2S. Lehman, "Building Roads and a Highway Adminis

tration in 1Jur]ey, " in Tea I and Franck, eds. , Hands Across 
Fronti er.-, .thi'ica, Cornell University Press, 1.5Ti 

3See Malcolm ti;.vkin, Area Dove opmfW-nt and National Growt' 
op. ci . , 
lurrsi]aq, 

p)). 104 --. 14";), po-,r 
Tu.k.y: An ,coliomy 

r;;crnde."rL.er 
in Tran-ition, op. 

years, 
cit., 

-.!e 

pp. 299-31.2. 

http:o,'rnct.mt
http:veq(etables.l1
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production. 
The etatist principles of the Republic led to
the establishment of 
an Agricultural Bank in the 
30's and
credit cooperatives have been encouraged since 1930 in aneffort to 
rescue the peasant from money lenders, though not
too successfully.l 
Nonetheless, credit cooperatives displayed a steady growth up to the 1960 revolution as shown

in Table IV.
 

Table IV: 
 Development of Credit Cooperatives,
 
1937-1955
 

Capi.talNumber Members Vil.lages and Reserves 
1937 591 101,535 3,638 
 3,852
1950 900 438,410 8,775 32,522
1955 1,361 786,763 13,563 94,331
 

Source: Herschlag, Turkey, p. 227.
 

Because the credit cooperatives are closely tied to the Agricultural Bank, they totend fall outside the concerns of theMinistry of Agriculture and very Likely have been littleutilized to initiate change in Turkish agriculCure. On ,hewhole, it appears that they tend to favor the larger, morecommercial farmers. The S;econd Plan2 indicates that -ricultural. credit has continuiid to grow in Turkey, reaching
over 5, 171 mil.lion lira in 
 1965, of which ahou t a fifth wasextended directly to farmers as loans by the AgriculturalBank. However, the number of operatiions beneli.ting from loansremained unchanged from 1962 1:o 1965.. The Plan estimates thatabout 40 percent o.f:" Turkish farms are Louniable benefit fromcredit facilities. Credit is clearly extended imore easi ly tolarger operations as the I.oan statistics indicate: 91,000farms received nearly 500 rni.llion li-ra in funds (about atenth of the total credit) and the next million farms received slightly over 500 million J.ira. The Plan concludesthat "the majority of the aq(ricultural npecations receivedcredits hardly sufficient to develop agricultural production,and that the existing credit system is inadequate." 

The administration and selection of loans 
seems to have
 

Ilerschlag, Turkey, op. cit., 
pp. 146-147.
 
2Ibid., 
p. 267.
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been a serious problem in Turkish agriculture, though no very
 
clear proposals for dealing with it are to be found in the
 
Second or Third Plans, partly because of the aggregate nature
 
of the plans themselves.1 The Third Plan simply notes that
 
priority will be given to loans improving agricultural tech
nology and to livestock feeds, oil-seeds, fishing and export 
crops. 2 The Plan also notes that because agriculturpl credit
 
must be financed from deposit increases and Central Bank 
credits, sufficilnt credit for farmers cannot be found. 
After the credit needs of the agricultural price support 
policy are met, very little remains for selective application 
of credit for innovation and change. Thus, the entire issue 
of how agricultural credit is to be used in Turkey is imbedded 
in several basic policy decisions at the center, and appear 
likely to remain unchanged, favoring the large, commercial 
farmer who has already found credit sources. 

D. Agricultural Incentives and Income 

By far the largest incentive to Turkish farmers remains 
the exemption of agricultural incomes from taxation, a policy 
dating from 1945 when the Republican People's Party hoped to 
establish support in rural Turkey. rJhruagh farnuers pay the 
same indirect ta,:es as all .,ur]:s (which amount to about 70 
percent of taxes colleted in Turkey), the increased growth 
and prosperity of farm incomes, especially among rich fanners, 
goes untaxed. Very little is said abcrut agricultural income 
tax in the Second Plan, bvut the Third Plan specifies "insuf
ficient taxation of agricultural ncom,,s above the minimum 
allowance level" as a major tax problem.3 

In 1970, total income of the agricultural sector was 
over 38 billion lira in current prices or about 3]. percent of 
national income, a dramatic drop from early income records 
which show agriculture accounting for two-thirds of Turkish 
income in 1927. The proportional decline has not been con
tinuous, but sporadic, hovering around half the national 

1 Another important reason may be continuing differences of 
opinion between the Central Bank and the State Planning Organi
zation over the use of deficit financing, an issue that over
shadows nearly all credit and monetary analysis in the Summary 
Third Plan and in the Second Plan. New Central Bank legisla
tion was passed in the early 60's, but its effect on agricu].
tural credit is not known. 
2 Summary of Third Plan, o2. cit., p. 106.
 

3 Ibid.,.p. 170.
 



income in the late 50's and then declining in a fairly linear
form since 1960. Per capita income is given as $243 in 1962
and $364 in 1972, but given the population and income disparities between the agricultural and non-agricultural sectors,the agqregate figures alone suggest that per capita incomein agriculture must: be around half the national averape. 1 
Rough estimates for 1955 and 1965 indicate that per capita

agricultural income about the
is half national averace, and
less than a fourth of that in the industiral sector. 2 The

details are given in Table 
 V. 

The most compete study thus far on Turkish farm income is based on data from the early 1950's, a period of highfarm prices and agricultural, expansion. The Hirsch studv 3 
shows that the lowest 10 percent in terms of income (aver
aging 278 lira for farm faTnily) received aboult 1. percent
total agr:icul tural income, whiJ.e the h1h 

of 
10 percent

(averaging 8,926 lira) receiveUl nearly 53 percent: of farmincome. If farm family incomes are brolkcn be L:u n the lowest80 percent and the top 20 percent, the lower g.-oup receives athird of farm income, and the top fift-h recei.ve:; two--tlhLrds
of farm income. Up to 1960, the Hirsch data indicate thatthe small farmer litl:le the,2hared of ].-ng-run increase,
largely because outputincreased depende(d on m(2chni za-J.on
which the small farmer could not afford. The t5nds suggest

that, if anything, i.ncom2 disparitie s have increased over
the past decade, in parL because e.7)ais oi." by.onf:O(iUCi:ion
increased cultivation has reached its limit, because

small farmer sells only half 

the
 
his ouitarput a-nd cannot derivebenefits proportional to price increasos, and because the
majority of small farmers cannot in 
 fact afford to sell even 

1
half their output.'


iLike many developing countries Turkey has very poor and unreliable income statistics, so 
welfare and income decisions
are made largely on a programmatic basis. See the comment
ary in the Second Plan, p. 666.
 

2Aktan, "Basic Characteristics of Turkish Agriculture," op.

cit., p. 85. 
3Eva Hirsch, Poverty and Plenty on 
the Turkish Farm, New York,

1970.
 

4Eva Hirsch and Abraham Hirsch, "Changes in Terms of Trade ofFarmers and their Effect on Real Farm Tncome per Capita ofRural Population in Turkey, 1927-60," Economic Development and
Cultural Change, 14:4, July 1966, pp. 1TO--Z7 See a.so thesame authors, "Changes in Agricultural Output per Capita ofRural Population in Turkey, 1927-1960," Economic Development

and Cultural Change, 11:4, July 1963.
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Table V: 
 Trends in Agricultural and Non-Agricultural Income, 1962-1971
 

General Economy 
 Agricultural Sect6r 
 Non-Agricultura 
Sector
 

0 
0 

0 
4 o 


r-U_j
w0 


w - ) i o4j 0 Il w z9 DO z •o o_ H 
0 4JU0 ~ 0 

0 L4 -4 ~-Er' z z z C oC tpQ0
 

0,- 0 r,
-4-24EX0 0OH "4;5 0z
Q9OP 1 76, , 2 -,7. :5 • 0-'5. 2,691 $4>1 0,735 4 r i r 4 rj>1 G -L) <,370i 54 1 145,13 
0 C 9 Z0, r-4 16,0r-4. U 1r0~ C 0 U W_E4 -1 

0 
0 4J -Year _WUW 

1962 11,951 66,267.1 5,545 9,216 
 24,797.5 2,691
1963 12,055 72,431.8 2,735 41,469.6 15,163
6,008 9,267 
 27,163.6 2,931
1964 12,26G5 7.5,435.1 6,234 2,788 45,268..2 16,237
9,370 27,859.2
1965 12,492 78,525.7 2,973
6,294 9,287 26,832.9 2,889 2,859 48,625.9 16,773
1965 12,600 8G,60%.9 3,205 51,792.8 16,160
6'889 9,167 
 20,536.5 3,222
1967 12,732 90.746.2 7,127 3,433 57,267.4 16,681
9,073 29,6,4.6 3,272 3,658
1963 12,636 97,870.0 7,595 61,061.6 16,688
 
1969 8,900 30,319.9 3,407 3,986
12,971 102,804.9 7,926 8,775 67,550.1 16,947
30,397.5 3,464
1970 13,059 108,161.8 8,283 4,196 72,407.4 17,256
8,763 31,984.6 3,650
1971 4,296 76,177.2 17,732
13,260 116,653.4 8,797 
 8,763 34,976.2 3,991 4,497 
 81,677.2 18,163
 
Source: 
 Table provided by Research Section, .1inistry of Agriculture.


1970 and 1971 fi ures 
are provisional.

Amounts calculated at 1968 factor costs.
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Thesebasic results are confirmed in sample studies

done by the State Planning Organizationl and a more recent

independent study. 2 The Planning Organization has classi
fied farms by size (unfortunately not specified in the avail
able statistics) 

Table VI: Farm Size and Income in Turkey in 1963
 

S-gc. Ave. &Incom e---E(5co-ie" 

Units Income per Unit per Worker 

Small 68.8 
 24.8 2,900 TL 485 TL
 
Middle 27.5 42.0 10,300 
 1,117

Large 3.6 23.2 
 44,510 7,413
 

Source: Regat Aktan, "Basic Characteristics of Turkish Ag
riculture and Problems of Productivity," in Turkish
 
Yea -boo' International Relations, 1969-70, Ankara
 

a yi -- &T-7a--- T1-a;Y. , . 67
 

The Planning Organization's research has also indicated thatthe disparity in farm family income may even greaterhe than

that shown in the Hirsch study. In their survey, the top

fifth of Turkish farmers accounted for half the total agri
cultural income, and the lowest fifth, 6 The
percent.

Bulutary study showed even greater dlisparities, with the

highest 3.0 percent of farm incn)oe,iaroilies carninq ju.t under

half of total farm income. Ioiever one wishes to iLnt'erpret
these various studies , which are not s t:.ici:ly comparable aridderived from small. samples, the income differerces among
Turkish farmers are very large. Though prob;.-bly not as 
large as those in some other less-developed countries, given
the state of political and educational mobilization of the
Turkish farm populai:ion such differences could easily become 
significant in Turkish politics. 

Agricultural. price po.icy is another important incen
tive to the farmer, particularly in Turkey where price supports
have existed since the rapid expansion of agriculture in the
 

iThe Study of Income Distribution, Ankara, 1966.
 
2 Tunger Bulutary, et. al., Tilrkivade Gelir Dagilimi (Income
Distribution in Turkey), Ankara, Faculty of Political Science,
 
1971.
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50's. Given the political realities confronting the Turkish
 
government, and nui erous other industrial nations 
as well,

adjustment of this inflationary practice has proved extremely

difficult. In the early 50's Turkey had difficulty market
ing her agricultural surpluses of 1952 and 3.953. An arm of
 
the Ministry of Commerce, Toprak, intervened to buy sur
pluses and to make advance payment for accumulated grain. 1 
The infla)tionary effect of its purchascs was compounded by
the failure to tax agriculture income and by the financing
arrangements for import of large a.ounts of Amrican wheat 
to acquire c:ounterjpart investment funds.2 No budgetary
provisionFs %%,eremade for the huge subsidies going to farmers,
especially large farmers, and Toprak: was authorized to draw 
freely from the Central Bank. In 1955, for example, grain
subsidies amounted to 960 million .ira, three-fourths of the 
increase in circulating currency for the year. The huge
de cu.ts.cu ced by Toprak were liquidated as pErt of the
basic reo.-rcanization of the economy after the 1960 revolution,
but the subsidies reuain. 

Unfn.-tunately, careful analysis of the income effects 
of agricultural sub:idies does not appe,-r to hove been done, 
no doubt pa-&y due to the inadequate income statistics for
Turkey as a oLe. The Third Plan simply s~ates , "Tin oi-.er 
to inc' i ta n rc,, sonable income for farmrs "alonq \. t\t ow 
pr c:es to consumers and to improve th.e competit ive posiiLon
of export prroucts (the) government's arjricu.tural price
interventij~on proc.ram.mos will be selective and pu-.o; o. ui
both in rec;".pect_ to the kind and] coverae.."3 Thez! abuses of 
the price support policy can only be infe2:red from subse
quent. cuu.Lions the t supported prces .:hould Ibe announced 
be-fore planting or at harvest, ano tnat regional differences 
and qualitative aspecs of production can be tak(:n into 
account. The conclusion of the Plan a.::;o notes that many
benefits of price suppcrts have been going to riidd.cmen 
rather thaMn frmers, hut repeats that price supports remain 
a "necessity."4 Without agricnltural income tax, price
supports a.-re the only general. control on agricultural incomes 
directly accezssible to the Turkish government, and the failure 

Herschlag, Turkey, op. cit., pp. 224-226. 
2 Re.,at Aktan, "Economic Effects of the U.S. Agricultural
Commodity Aid Program in Turkzey," Turkish Yearbook of Inter
national R..at.iJons, 1964, Ankara, Faculty of Polit calSci1e n ce , 1 96 (;, , p . [ - -J 

3 Sumrnury of Third Plan, p. 106. 
4Ibid., 
p. 210.
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of the govdrnrnent to 'utilize this control suggests the power

of the farmer in Turkish society, particularly the more pros
perous farmer who must benefit disproportionately from these
 
policies.
 

The array of incentives and rewards Ior Turkish farmers
 
is, of course, much greater than the above aggregate figures
 
on income indicates. The Turkish farmer also receives bene
fits from government in the form of education, health and 
:Iocial security. These more direct:, structural ini.luen.es 
on the relationship between far.er and govern.mnt will, be 
discussed below in considering the relat: ion tween farmerf 

and the state. The national. plans are exceptL.ona, among
those of developing countri.es; in ncknowdledJn(e hes: trucl-.ural 
character of this r-elationship, and in noting a n.uber of 
specific programs related tro broad iiecds of thCe rural popu
lation. The plans are also typi.cal of most agg-egate accounts 
of how change is to Lake place in that their emphasis on 
production, investment and monetary policy is not addressed 
to structural problems. 

E. Land Ownership and Land Reform 

There are numerous lessons for developing countries in 
the Turkish experience with ].and reform. A weak bill passed
in 1945 has had virtually no effect: on the overall. pattern
of land use and owne rship in Turkey. Since thn, land reform 
has remai.ned a prime issue in Turkishl politics, and nothing 
was accomplished unL-il1.973, when a bill was fl.nally pa:sed.
The new law is the result of five drai't laws devised over the 
past dozen years, and eleven a tt<; :o over'come tie oh; tacles 
arising from coal itLion govcrnf.ents , irocrastiatinin the 
National. Assembly, party di f-er'nces, and mini.s/terial indeci
sion.1 In no other aspect of. rural developmont are the inter
actions of politics, administration and development more 
apparent.
 

Whether the implemenit-ation of the new law over the 
coming decade will steadil/ w..!ork toward a soluil:ion of Turkey's
land problems remains to be seen, but these problems have 
steadily worsened over the past decade and are by and large
admitted by all informed Turks. Agricultural growth in the 
50's and since was heavily dependent on cultivating new land, 
much of it fallow and pasture land. The result has been more 

Re.5at Aktan, "Analysis and Evaluation of Land Peform Activi
ties in Turkey," Siyasal Biliqer Fakfltesi Dergisi (Journal

of the Political S once Faculty), 24:2, 1971, pp. 85-136.
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soil erosion, less effective conservation practices, instru
sion into forest preserves, and, eventually, costly losses
 
in productivity. The common practice of land division 
amonf Turkish families has led to more and more small farms,
and within farns more and more parcelization of cultivated 
land. The entire planninq strategy since the revolution of 
1960 ha.-; been to ji pr:ove productivity, add t(!chnoloqy to 
farming, and convert farming to industri.al use. All the 
aims are to some extent frustrated by the pattern of land 
ownership in Turkey and pa, a form.idable threat to develop
ment gene.rally a- well as to the sm-oth transformation of 
the agricultural sector of the eco)nolmy. 

At the same time that smaller farms have become less 
effective unit:s of production, there has also been an in
crease in ,;mall fa:zins, many of them operated by absentce 
owners and actuall.y farmed by sharecroper, s . Wealthy Turks 
have inveted heavi.i3 y in ].In< in part. due to inflationary
experirie(es of the past, and thi s has conti.])u Led to sharper
clas. di vis.i ons betw.een farmjc s and fa ri oriers. The mosi: 
frequent .stim ite i.; that- a1out:one ad( a m ru 'alh, ir.].ion
ciwe].leur; are now . a, . Uoneothele":s, Tui,-:y romani.n; a 
country of siall JandwC%.ne:,rs" the pnerccrtaqc of' farmer--s own
ing land theyli i.n,1cea rng.I from 73 pcrcenLn in 1.950 to 87 
percenL in 1963, then droppirjng s.i.qhtly to 84 percent in 
1970. The overall. situation is described in Tables VII and 
VIII.
 

Table VII: Distribution of Agricultural. Land 
According to Farm Size, in Percentages 

Farm 
Size 	 1.963 "_ 1970
 

(Decares) Farm 51s t. Land iTs-t.. Farm 5st. Land .Dfi'Tt 

1- 5 68.8% 24.4P, 75.1% 23.1% 
51- 100 18.1 23.9 14.7 23.2 

10]- 200 9.4 23.7 7.1 21.8
 
201- 500 3.2 "17.0 2.6 14.3
 
501-1000 .4 4.5 
 .4 5.7
 

Over 1000 .1 6.5 .1 5.4
 

Source: 	 Data provided by Research Section, Ministry of 
Agriculture; last column does riot add to 100 
percent. 

http:heavi.i3
http:industri.al


-37-


Table VIII: Parcels of Land per Farm, 1950 to 1970,
 
Percentage Distribution
 

Number of
 
Parcels 
 1950 	 1963 1970
 

1 	 5.4% 9.6% 
 16.9%

2-3 
 22.7 	 20.8 
 30.4

4-5 
 23.2 1.9.9 21.4
6-9 26.1 24.9 19.4
over 10 
 22.6 	 24.8 11.8
 

Source: 	 Data provided by Research Section, inistry of
 
Agriculture; 1.970 figures do not include farms
 
over 100 ha.
 

There are many ways of stating the landI distribution
problem in Turkey, and in developicr countries generally.Whether empha sis Ls placed on incovme distribution or land
 
distribution makes 
 a great di fer,:nce. Tu';, it is knownthai: nearly hoilf Lhe- arrricu-1u-ral incoXe is r,,-.ived by 10percent of Lhe 	 una _i c l.t :.,., yoptati oI :hai ' ,ht.y

less than half 1:.ho a: b. I,id i-:;o .:ic by 1] f r"eL 
oF thefarmers. 1 Th'' iU;o lafi, U I[iO 6 <i:' 0 t0 ; : Li:O"lO 5in the agro. c1117:ura .c o: .I 1.i 	 , fo' I:-1 ofthe unu:s 	 d ,-:Lb] ].1,(,i a:n I iatd (It thc'ver ,y 

20 years, anr p,ohaps 0.2 ., as on or 
 h u ,li' 	 cu]l.ivated land is ei Lh(-: .n a.11('0 in, o1 i1 taf po ,. o.;" ser
ious erosi.on. Ai -, d i. .a. K (tango r nh Ii s ures
and me adovis do ac a.'.(,by no-a rly on.- :rIw:th in '30's, from 
38 million to -2. .o- lict, s, ,f~e3 
toration 	 and cow;orvaL'on oF()I sol]., a.o Ix,. ,,-V1_,.,..

liv:.s. Locl.0-. p, o7 (C • ""1 o L,' h d, ikoaLii " 
 o f 
poor and lnd .. s af r,-I; Lo ho in. ac..1 I acditi an tothe .s-Lim l r,1 i on .r1 a _ ,-..es.j e ,, 	 ;,sti
mates are Lhat: uo rii C1 	 hot-I I i,,..s rn i: or1sharecrop all or ptrt: l Ia jiid' 'Ind h 300,000 are
agricultL:XI1 ".01 . ors , 	 full.-.Limo or " o'a1.. these [)r.';Ons
appear in more r,'(:enic pltingir; esti.maLe s a!,; "d[1;ui::;d unemployment" or "unuLi]'2ed labor," var ying .. zona.lyfrom
three to 	nearly eight illion people from 1962 to 196"7.2 

1 First Five Year Plan, p. 45; and D. Kayran, "The Plan andt~e AgriCUiturail Sector," in ilkin 	and Inanq, eds., Planning

in Turka, op. cit., 1967, p. 117. 
2 Second Plan, op. cit., 
p. 147.
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Redistribution of large landholdings to small farmers
 
bmight have some short-term negative effects on production,
though in the longer run, more intensive cultivation of this 
land area coulO well boost output. In larger terms, the 
amounts of land to be acquired from large landholdings are 
not sufficient to solve the problems of the over-p}opulated
countryside in the long run. There are about 3,000 farms in 
Turkey classified as estates, of which about 50 are huge
model state t.rms used for experimenta tion, seed production 
and demonstration. Most of the large estaLs, and a large 
portion of middle--siyed holdings are rented or sharecropped.
The Second PJ an shows-, roughly onuU-fourt:hl of the 2.3 mil.lion 
farms in Tu'key beinq cultivated undcr s'ome coabin a.tion of 
tenancy and shurecropping.1 In terms of human oppression ,
however, it i s prohlv.:riitical whether m.ny of these farmers 
are worse off than t]u.,e living in the most remoLe and forest 
villages. ]'resi.e data are not avai.lable., but the Second 
Plan e.,st c i:e. that 13,000 of the 35,000 Turkishi villages, 
including ahout ? million pcop.], are in forests or on the 
edge of for.. its. b a-c:Leople receive fecw, if any, state 
services and ca.nnot be hel'ped by land r,clistri-u.ion. 

Very few of the anricultural are s hove been surveyed 
and mapped. Shortly afreu. the 1960 revolution it was cal
culated that at the prernent rate of progrTess of the cadastral 
survey, J100 to 200 yc,,:.s would be requireael for (.ompletion.3 
Both the ]First and Se.cond Pl-ns; un:derscor.cd the need for a 
special e ffort. to hasLen land yI.ce sti:ation, but pr..Ures: has 
been slow. The Third Plan sets ade ovo. 700 milion .ira 
for the cada t],3 surv y,4 nthi g Lbata ov,,, Lwo--i:1 d Wi s of 
the civil 'uits in TurKey are over land uwn'.ership. disputes; 
An Outdated p-ison study showed tha-tt half the murdl<-;:s in 
Turkefy are over land di Rutes. Both improved taxeL i on in the 
countryside and the i.np. nieentation of th. land refo.m law 
depend on accurate land records. The report on reorganizing
the Turkish government notes that only a tenth of the land 
survey was complete in 1963, after nearly 40 years' effort. 5 

iSecond Plan, p. 266.
 
2 Ibid., 
p. 262.
 

3Reat Aktan, "Problems of Land Reform in Turkey," Middle East 
Journal, 20, ";ummer 1966, p. 324. 
4Aktan, "Problems of Land Reform in Turkey," ibid., p. 352. 

5Central Government Organization Research Project, Organization
and Function; of the Central Government of Turkey, Ankara, Inst. 
oflu'blTc Adinnstrat.on for Turkey and the Mi-d-e East, 1965, 
p. 295.
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(The Second Plan also notes that only about 30 purcent of
 
immovable property is registered in Turkey. No estimate is
 
given of how much of this tax loss is incurred in the rural
 
sector.)
 

The 1945 Land Reform Law did not have much effect and 
very few large holdings were ever expropriated under its 
terms. From 1947 to 1962 about 1.8 million hectares of farm
land were distributed to 360,000 families, many of :hem 
refugees from Cyprus. Most oF the land dii:tribut.ed was state 
land, except for 75,000 hectars taken from local qovernment,
reli.gious trusts (ak) or private ownership.. The. array of 
problems already out:]. i ned m.ae clean that land rel:orM is 
long overdue in Turkey, not so much becauso of inequities
 
but because land is Fiwply runni.nq out and musL be wore care
fully managed and cultivaLed a.: a scarce naLional ro source. 
Like many changes, the nncosqsi.r'y o land reofnrm ].elisl.ation 
was rocognized in the 196]. Consti
:tLution Ar ticle 31 states 
that "The State must take necessory measures Lo achieve effi
cient use of agricultural].lands anO Lo provi.da land Cor land-
less farmers or to farmers wii:h insuf iicinat: land. W;ith 
these aims in mind, the law may dclimit i.dividi. l farm land 
holdings depending on di F-.erenL- aqricul.Lural c:cgiao s and crop 
patterns. The State as si.s ts the farmer wi th obtel ninr pro
duction means. The disr;i:cibution of farm land cannot he done 
at the expense of dimini;hing ,,rnts and ,therrcrcurccs." 

The HaLional Uni ty Commi ttee of the 1960 reavolution 
instructed tho interested mini.u:;L::ies to pr:pare a draft law 
in 1960, but action was po:; Lponad in de fe ance to the Consti
tutional Assembly. Five .ubseue--n. draft 1Ows w.nc prepared 
during the 60 ' s by various coaliion governwoKs, ncne of 
them succeeding in qe 1:tiq n dtI)pOrVa. from th Noi..otnal. Assen:l.y. 
When the JunsLi ce Part:y q ,iaedl control of the A; ;emhy in 1965, 
a law was prep~ared sec;:c- I/v in the Ministry Uf Ajrlcul"ire 
but never cam'e be; re the, parli-aent. Aq;a in, i.n 1970 another 
secret draft was prepared baoI on pr pa-,hi-'ons, butthe .1965 


2
no action took place. fn g'nra , t-he ,Justice Pa -,yhas been 
aligned with liberal economic polici ,s,which Lendri to ally 
it with larger, more comm, rc,- ILa ,rie:. s. Th. Peop.e's Party 
has taken a more progrce ssive vvow of ecnowc change, though
remaining more fi rmly attached to the early principles of 
Ataturk. The history of land reform legislation give., 

1Aktan, "Problems of Land Reform in Turkey," op. cit., p. 321; 
see also Regat Aktan, "Land Reform in Turkey, op. cit., 
pp. 89-93, for a full account of the bill and its ori.gins. In 
this article he estimates 445,000 families benefited from the 
law. 
2Aktan, "Land Reform in Turkey," ibid., pp. 93-98.
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revealing insights into the inner workings of Turkish govern
ment. In actuality, it appears that tho law passed in 1973
 
came about largely due to the intransigent and deteriorating
 
conditions in rural Turkey, which the legislators could no
 
longer .inore despite t-heir differences. A readinq of the 
Jaw suggests that it conforms very much to the most recent 
draft law prepared in t]e Min.stry of .Ariculturein 1971, 
when Turkey was ruled by a coalition govwynment of fairly 
neutral political figures and respected technicians. 

The lew is of chapters,Jaw a complex document 17 237 
articles and five ta].es that cannot he, fully analyzed in 
this essay.) The aims of the law displiay the instructive 
effects of nearly a decade of e:perienc, with agricultural 
development, and suqcjst that t, long dcel ays .in fortmulati ng 
a law may v e]ihave been ben ii].li Tlo aJims are, to ass. st 
national dw;vC ~o':lnt, to prov 1-. land to tho:;e wjth littIc 
or no land, to establih cooporativs, to prcoh:ibt su]divi
sion of .and , to ectahlish nex, Agrarian hnferm Conqrnatives, 
and to imprcov.Je agric .tural technology. A (enera.. Di.ectorate 
of Land and A,,ircu]_ 1ua). Reform is to h e org an; zed under the 
Pri.mn Mn. Prov:iion made that; no old i ir.,_actiofnsiis t:.cj- i:n n .
are to he madeoc f,r thrce yearsa, an aba:. gastimpor tant chuch 
fur:]her subd:i ,i.vision Lu evade the effects of the .aw.A de
tailed l.i stin:g orJ land coming un<eo t'e lwt.; i:-lnad.:,, covering 
virtually al1 iland ii T'uu-]cy. T.1 j most con [rover a, a], section, 
of coursC, i.; whl I- and c ay ho nation!i ,zt:i! , and the new 
Di rectorate nl }Oa rs to hav, :,CbCn given .';Lnt au-t[hori ty.i . ia a 

t:Iw. ' ands; t'.r' var uLy.t.,Thpc're inctI i',,.] . nc. U ol a of autho~r
itie s now. colu.ti lV (1,.11:d cultiin gove rnment, ]and vo.ty andCf 
vated undere ar.i.r .aw:, .and nnov d Iy W;'.t' .Fco,oica 
Enterpris-es, lanad tLat in "inof.icicnty u.pd" or dateriora
tng und :: r si are cro'ppng, .ands pu rcha:;ed w..:ithi moneys Late 
and now farwed undei.r ab on tou con02dit:ions.a, and al. pasture 
land beyoi d t.AP wiiiI j2Iuw do t rm'i.n eU by the law. : The upper 
limits of land owncrslh Ip are d,'sccr.ed in a compleox formula 
taking into ac.ount Lt , quality of Iland, whiether it is irri
gated or non-Jrri.c.ated, and developmcntal priorities. 

'Th i4w:;t. inovat:ive part of the new law is its proposal 
for Agrar:ian re form Coperativ.., a miea; ir, clearly intended 
to prevenL furthe r divis;[on of laind, to conc(,ntnate agri
cu].tural invo 2,tmvnt and tvchnology more ef'fectively, and to 
smooth th transi tjon Loward n ogricu.tura], sector better 
geared to industrial, and other dve]opminital neods. The law 
lists imp roving oxtension education, maketing practices, 
credi t distribution, housing and living conditions among the 

Aojgari.an Reform Law, Ankara, Prime Ministry, Agrarian Reform 
Secret"S.']iat, n.d. Tf973]. 

http:Aojgari.an
http:d,'sccr.ed
http:imprcov.Je


-41

purposes of the land reform coops. Thie cooperatives wi.1l
 
be supervised by the regional offices of the Gcneral 
 Direct
orate. Whre scattered farmers choose to join in su 'h a
 
cooperative , the Geon(rmal Diirctoratu- has the power to na
tionalize adjacent 
 and enclo-;.d private land if a majority

of the farms in the villagc have joined. The cooperatives

will have a board of seven mem}bers, ',I least four of whom
 

- .are farminq memnber. 

The law alro conLaiinf strong and det-ai.led proviions

for thu (::p-or.i.n (ill of 1.,cid and payment of otrs• 
 ' c'hcr
 
are s v,.ral a[pproiich(!. ; -'o..1'. ,. J.Z) "..,)ri F' .]t, on dl(rInand

of a fouc r) t idad tch co; of f!,ir mersi .loi I:heawnr; , t:ih it: 

owninO a or tle .ar.d J'AIji " ,i). 1 ' a 'I i p,',,.]i:ation
 

may be vo.uniiLary. ':ocond , Lhlc (>..- 1 1)1 t'c o!y ,' cin nia
tionalize w; lholit: . '1 C ' ' I.. 
 .,(1 and
 
small and "r'o!I c)ol.v,, .i.ent frL nrIIf 1 -c, I on ok
)'l
rimodexni prn(lucLio to _hn i iOh. :.;, "- , ad ir. 

gation mc-1:IvA s." - ,11. .- ;
. A Lhicrd, t 10 '' n* J:: cut1lined 
whercby flyv ro'rocce ' I aofC,-., i 

the Council. of 1 -cJ. '.rs. M, :iora 'i,?.!Lion ,-,, .i. ode al
 
the J.and olF a v;i_ . 'j , di<:!.:i.ct - o " ",: nn , ,ind ,.'t 0:,o(20
 
even wh r Tiland u, .;,raLion }i~ not c: :c1 •'TheTh 
General Di!: cto:ll e ,, y ,dj'l mcatr l.nd (1l[p ' '. . Lh t-he 
con lon :: t O' 'nur'', Fl-l 0 V ':s i-e; _l.. tt: L.L (]oll :; klt t t;]1v<2 new 
.and agh' ila:. r, thowqh Th .] :ia..,S'o t l .on. Uqping 

a(nd st-ra tLo,,-jy u'd inI the Land rctEorrn and mor'g,: mu.sat LOl re-
INains to ), se! 

The inLent of the law ii; clearly Ito reduce , i 
ownershil), . . - ,and nancy
land ownership in 'il t'ey The pmvi.';io ,; or I.t:r.ilon 
make th]i; II I r:,io.'Ly in , on qt - to* ust inn: ror; ttrib'i 
f err s (-.dr-(( a i.nod ac. c a I IVator ; ." .l1ios onma. the 
soj J.) v i th in ,rio.,ei1'1l, o" ,Jiio ... ' 1h no 1. in.!-Iv ha.ve 
beon shatocroppo; tnat:; I Or at: , h. ,,;' c (arI.t.
52) Secon),d, i Ity ] aild,,tp. . l h, i 'i s 'or 1 md in. 
the region .-ic loi,.; l t.ih ((! :; as a ' ' '.. LandA ,I ] 
d .is Lr [bu ;, i() ' " aP;l i n[ i.cowe',mr: (1 5 ,000 'PL/i. U.-i [ l'ovid(t 
year/fami .ly, ad ju;L t:iJ 1e to t';i1 ii.y Ie 

The l',w peno. ,I; Lhi Pri fin .sir rhiinsel.fC or his 
appoi.tee., a -: ai- tWNl.nisU't,,F . , L h,-id tl Ag rarian Roform 
Secretaria:, an .ci. ution C) I-t.h pi:tior.7:y given the reforin 
(art.. 182) '[he [)i I-, clor will he_ ;oi errl-nal ;o a r the 
Supr(me L 'lc;tt;, .'OFnrCi I Lhi' liipreme Vi, l]. LoryP;ani I ,rid 
Board of: re ~i 1u.1!, will a 1 Ch rli,-in of" I I; CentLral 
Coordination (ounci ., 511J)YV ;ia 5:;,,,i andIi I'vikiinnq 
1nsti tut(, dn(Iapp)int. Pe ionil. :; oIreo.Of Ac,!,cr i.in P,.form. 
Thus, tho .111d ;:etofR a) u1Cy i..; tal" I s:Iu'', Ots id: thlu 
Ministry of A(JriCult tl)O , a decii-ion that was re i. :;:ed in 
earlier efforts to pass land reform lcgi.;lation and one that 

http:rhiinsel.fC
http:di<:!.:i.ct
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sugqests that the Ministry will be. relegated to a more tech
nical support role in the reorganization of Turkish agricul
ture. Given the unresponniveness of the Ministry to organi
zational and vi.]] aqe-]evel problemse; in the past, this is 
probably a wise decision, though it does not preclude the 
inter-ministeriAl. infighting thaL has often delayed or handi
capped toCV vt Jo)fmlntaJ poqrams over th,, ])ast d(2(c:cade.li0 N 
The forma Lion of a cabineL based on the IEepu1lican Peoples' 
Party, whicl Ihab taken a more proarysive pon:1 tion on l.and 
reform, opons the way for effective implementation of the law. 

F. Conclusions 

TranslaLinq aggrcgate change in the rural sector of 
Turkish life into a model of how local government and agri
culture have interacted is cl'early a complex matter. Theo
retical3y, the- .ines of deponjence nriazy and cnmp].:-:; 
practically, 'Trkteyhas io]](',,,wd a strakegy of industy:i aiza
tion since 1923 d at leasqt since th:e ,a has worked on the 

" 
pril(:ip]c of a "mIi xedcJrCo ,. In many Y(. s}oct,, agriculture 
haS (1.0vo If p;,. NilII ''.n.w'iT nt toIo]jW OONC strong: n La1ta iIL{rven-" 
tion of ny in::'d c (:ut UP qc Cra effect:; of price ann 
market wor]i:n. p h t]i cono.y. A: la,;t oAe res p:cted 
Turiv*- s :Ic (a I 0 : peynnLCi-e;' ... L;i1 i. ?i 1o])ofc!1 r ly';V' :o(C ?t 

agriculture pr'--O.tc : the move to w..,y- 1 ,.ral eco ii t-.: 

pao.icies in ]950, aid Lhe, il a 1o.v.:<7y p;.iod of luirh wheat 
prices ti1 > ltuir wn'' much cn':' dd occur. Acccordinqm to 
him', the ('id oif tho war not rnnl Vn'L pent-u ci and, but 
brought ahmt ]I'.o nhort TL': ,ioth unun y7 1 and in, ced( 

farm ris ;(25I IotO iCc nt For n: of cultJvat-on.
] 

to c ,r ' iJC i 

Local] govarrientl acLiv) Lies changed HUN._ ji, Ielh dC'IcIC 
followin: the .r and it: i:; vi rtua1y imos 1e to attribute 
advanc:; in 'urkish oq)1c.ltuial pol icy and prforman.ce to 
local qJi.vier L;P.'.u it L:iaLive. It is5 no e on iver Lo aLtr i.bu t 
progre ss L.]i My .960 eLUvoluti on .-Oci; 1 qovCr monts.1nuc e 

and adminis tration, at. ]ea s I. tsL 'Olhroul aly (irect l:nk.
 

] the 31natu.ri of .i ltura l. ch ange, 

as outl]ined in tis oction , should make this r,;rasonahly clear. 
Arable land Ihs l:.du a]]y dinaj;q)waKr{d ovor th past decade, 
and, in .Lin [.he cnuntryn2i du may,have 

Re 1(- cL: i nC. over}all e anv cu 

fact, ovO Vrpnpu],J in 

starLed the ,ro.ion of land roourcus by reduoc.n1rallow and
 
pasture Aan. " iii Onla; (iminish rce 1n a size tende]d(1 to and pa 

ling remis o1)n acui.W pi(]lp. Throl) tlh(' market rnclcanias 

most TurY'i, fa,1r e a r.? todiay depende]nit on cash crops and 
for practica Ialni uses are part of LIr hoden coInnThorcill 
economy. For reason; that: had ittl " to do withL (:.[her l.ocal 

governmen'it- or agricultture, an extensive road ne,twork was built, 

M. B. Kiray, Int'erview. 

http:31natu.ri
http:prforman.ce
http:pr'--O.tc
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thousands of tractors were imported and later produced, and
a more diverse, specialized agriculture emerged in regions
able to increase agricultural productivity---especially the
Agean, Marmara, Black Sea and Cukurova 
(Adana) regions. National planning did not begin on 
a ].arge scalc until mid-way
in developments since 
Kho war; there was no regional planning except for several intensive projects with :indus trialjustification; and gene.rally speak :", poject design and
implementation in rural Turkey hos lagqed. 
One cannot
 escape the conc:lusion, howevor inapplicable this may appear
for other developing countries, tihat Tu"'Rish agri.cu].turemodernized because tle individual Turk.sh farmer modernized.
The resources and i ancLives werca pl.aced befre him and he
responded, on the whIol, 
it appears, very wel. given Turky' sdiminishing opportunity for 
now cultivation and the rapidly

growing rural popul.tion.
 

How, then, does gnwernment fit into this picture ofrelatively succassful, if somewhat unplanned, agricultural
developm.nt? Given the experience of many davJ-'.oing countries, it iS o dnoteracLion from the accompolis"hments of Turkish
government :o suggest .hat iAs main conkributi on 'a; not to
stand in the way of se].f-.nitiated clhany e. Turoy has not
undere:st ima ted tihe c p city of h,; frm:,'V-:..-; t uo l..., and, atleast in the oarly sLaas of devaloe! orcanL, tW 0ranives moderninputs into aa 
_ Ml,tlere. lo r has the_ in-trr ,ion ,IT themajor deci.sion cen . r:;, de:c ribod in Sect.ion T, p. :cud :Lmpossible .ideol.gical or pol itical constraiW.iL on Me ruralpopulation. 
On Lh, whole, the po:;Lure of Li' partn- s, bureaucracy and military has Lean to .et the Turkpish fainap andpeasant respond as they will givan the .isFartant c.ocmd. Lion-seldom found in other doveloping countris-
.that Lhe farmers'
votes might diaermine the basic 'olitica. character of the
 
governe"Lt.
 

In a curiots way, Turkey has gone well donn the road to
modernization, just as she achieved inlerendence and was
governed by ALaturk, with the peasant and Carmor iiolrg anabsolutely crucii l support-, 
but not an active participant.
The institutional constrain ts 
on 
the use of pnwcr a,..ys leftroom for the peo.sant and Camer, such that the i :ntacLion 
);u.a


of the urban, active Lion withi the counLrysio was indirect and dotached. X::tuemim did not tri]qgor exce;sivedemands from the count 
rys ide nor was the farm'er sinply forgotten. Conserv,aLive elments did not i.deal.ize or e;voludethe countryside. Progressive elements did not generato urbanrural antagonism. But a.ll th se things Look place in aninstitutional framework 
that pol. ticians, ofriLcers and administrahLors alike accepted and, excep: for brief periods, have
worked within. 
One does not need to 
searcl fOr elusive subjecti.ve characteristics of Turks, such as 
their loyalty and
patience, in order 'to explain this.transformation. 
 The local
 

http:jecti.ve
http:constraiW.iL
http:developm.nt
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adinistration 'was one key coriponent in these institutions
and was the most visible link between farmer an 1 government,

but behind the governor and sub-governor. (kavmakai) 
 was apolitical framework with duraility and consstencVy of
decision-making power. The most irreproducible ingredientin Turkey's agricultural development may not be some unique
advantages, but rather the ability to sustain and build
effective national institutions in a predominantly rural
 
society.
 

III. Local Government and Administration 

Turkish local government and administration displays

all the institutional anomalies of local government in most
nations, new and old. From an official 
view, the systen oflocal, government is well-defined and basica.ly as an adminis
trative arena of the state. The 67 province, (iQ) are
organized much like French prefects, and, indeed, the Provin
cial Administration Law was wodeled.on Lhe French system wheri
it was adopted in J.913, ten y(n.ars before the foundi..kq of the
Republic. The province, like Fr aince, consti tutes both the
basic unit of central admini.trat:on at the local level, andthe main uit for local Lerri Loria]. organization. But like 
most local .overnmonL framnwoi i]: the Turki nys-,-term -as
undergone Jm" i.,s- aSenstim ' as e.cunowi)., ;ocial ond po.l.tical chanqes have occurred over tie pat fifty years. Essentially, whlat we find opratinq in Turkey is tho brasic concept
of an administtrative sat., indicative. c Fhe stynqg integra
tive qr:ip thatL such local qove:nient sys temrns have 0n rural
peopl.e wheyev,:r this concept is operationaii d. Ait thetime of the 1960 revojuLion, the Hinist-,, rif pro~uced a 
report on local govurinment reorganization,l but the studyhas had no acknowled cd e foct. A professor ativa in local
and cornninILy research suq osLed a.at confere ce in 1964that the sub-province (iqe) be made the 'leal personality"
of the local governmuent <ystem,2 but the cormiunity develop
ment justifi catLion for such a clanqe dimin i.shed as Turkey
learned, 1.ike many deve loping countries, that rural problems
were not easily sol ved by this strategy. 

iArslan baoarir, "Basic Features of the Turkish Local Government System for the Purpose of Development," in Local. Government and Nat:onal Development, Ankara, ofInsti tute Pubfl
Admnisj-.< -. tonl for TurVeyan~d_ Middle East, 1968, p. 159. 
2 Cevat Ceray, "The 'ITice' as a Unit for Planninq and Execu
tion of Coniii tv,-Development in Turkey," in PeqtJonal. Planning,
Local. Covernmen t and Comnuun 2.ty IDeve opiiInL Ti- e- ,--)1-r- a,
rurk7sh Society for Hlousng and Plann]..i, [bincaT6--75n No. 3,
1.966, p. 206. 

http:wodeled.on
http:basica.ly
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Turkey differs from many developing countries in thatmany parts of central government are concerned with the operation of local. government. As will be outlined in more detailbelow, there are defined budgetary, taxation and service
obligations at all levels of the system. The l,.cal adinis
trative system appears as a separate category in personnel

and budgetary accounts of the central 
government. TheGovernor, though declining somewhat in prestige compared toother major positions,l occupies one of the most sought-
after positions in 
 Turkish public life and is generally regarded as the pinnacle of the civil service career. The subprovince level position of kaymakam is looked upon anasimportant nurturing ground or .nnovative and energetic youngcivil servants, and they are to be found in many parts of thegovernment after their original stint in Turkish towns andvillages. Thcugh social and economic change has to someextent flowed around local government, more than through its

channels, few would argue that the 
development oj"'Turkish
towns, cities and villages over the past twenty years would
have been possible without an orderly, depx'ndable administrative structure at the local level. A stronq argument could

be made that one of Turkey's indispensable assets in attacking her problems since the war has been the frame.ork insti
tutionalized over 50 years in the Republic. As will beargued in more detail below, it it; the absence of a frarneworkbringing some form of national. aulhority theto locality and some est-ablished channel of communi.cation between subo:dinateunits of government and the center that increasingjly plagues
developing countries. Whether such infrast:ucturo ii designed and implemented to meet political or dveopmeatal
expediencies, experience suggests localthat authority to heeffective must have an institutional life of its own, not one
at the mercy 
 of political opportunists ox disintere-ted 
officials.2
 

Like nearly every facet of government in Turkey, localgovernment was redefined in the 1961 Con!stitution. Article
116 defines local administration as "public corporate entities -- created to meet the common local needs of the peopl inprovinces, municipalities and villages, and their organs ofgeneral decision are elected by the people." The bureaucratictone of this definition is, in fact, consistent with Turkishthinking about local governments. They have never been 

1 See Roos and Roos, Managers of Mt .ernization, o. cit. 
2 The argument is developed more fully with contrasting exam
ples in Douglas E. Ashford, Local Reform and National Develop
ment, 2. cit. 
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autonomous in the Anglo-Saxon tradition, thiough this distinc
tion in the actual. dynamics of day-to-day government and 
politics is less real. than constitutional lawyers often con
sider it to be. The new Constitution did make one important 
legal provision toward further autonomy in that local 
authorities can now lose their status only by court action, 
an advance over the previous status of local units which 
permitted c:dissolut'on of local counci].s by the Council of 
Ministers or the MinisLr of thc Interior. This protection 
has ]bee2n s))nqtheud by two laws paisd in 1963 giving the 
Council of SLate, he h..h(...sL judicial bodv of systen, the 
sole ower of di s(lviIng or dismissig elected Joc 1 organs. 1 

Ilnportant as - se lcgal provisions ar, to pwv<,nnt inten
tional a and of government,zuu.. manipulition local the 
signi ficant chi nquncs J.n the sys;tem ihave co5:e athO LiCer the 
prc-ssure oi' u: anir...-tion, rcpJona, growLh, and dove].o-menta1 
needs. Adjust.iriq to: thoeL : p:essures has been the mia'jor task 
of the local. government framev.o::] over the past twenty years. 

The phyof-" cl.ractc:c:.st; oc ocal govej rmrt repre
sent the sp<ti]l a;r;.-'<:at of ,op in a soc' Whether 
ono Loo:-, u the c: it:iil:.ce cl]a'acte.r oF the '- , s,]h system 
as an atr'ot o- a .. y, tiha, most nctcvlorthy ':Icct]e of 
change a I c( *irg p 1rvice s, towns and vJ.i1 -ar ,, beenC the 
huge abJolu vncr:'ar ' : a pU Lt:.n (.-, S 'eN "i th system, 

:ii cun L:'y -I!,and the i. ii.Lf , ] :n ] C a,; a e rid 
among the vo)i U] it:L, of tho sT sLic !he propor :,.ons of 
these c}it:ige s arc convcyc:d .in 'i,.bl :x. 

Every part 'aYf 1). X refle cts the enormous adju ;trrents 
whi ch Turkisr) local governmcr L. and aditil atraton have hlad to 
mahku. Takiig so t e ,vnL. up Lo 2,ti000, rou h].y tha cut-off 

viJ].qc tu. ;point for , b, absouLe. nynumnbr of vhla(:r ba: in-
crea sed I)y about i] and Lhe of r60 )cent h(n e r ar, v.ilages 
has al.mo:;t oul)ld :;icc 19'35. The mo L h] iOhf_ i i : growth 
has been .in ia ici C, 1ic.e sized towns;, Lhof:o ]utw.a:ii 2,000 and 
50,000, %'.1 h h ]hav' .so dnrbl in nin the ,s two 
gcnl(rat.one a;111 d (,1e 'e i ho,: ih, a 11-1 a ibl:pcpu]I, hil moil e I d. 
As mighit h. C:: pa-ct.od , cm. ties] ha;ve also shown ra pida (ro~ath, 

,almost cntL :i..:,:ly since .1950. In 1.960 ''u,]:ey was N ll -,onthe 
way towncrd ha-:ica an wtocJet:y,Y thanI..nmi.,rig .y urban \.J limore 
20 percent of her popri 'lion in unit.; of over 20, 00() i).rsonIs 
and nine major c.i.tlue of over 100,000. If units ov(r 1 0,000 
are used asu; a measure,, T]'urkey w,.s ri y oa:--hiLrd u Lban in 
1960. 'J'he:(e c]alnlt,; a]i.on should make clear that the formal 
representation of the Turk'sh local government systetm, either 

Mumtaz Soysal, Local. Covernrment in Turkey, Ankara, Institute
 
of Public Administrat- ion for Turkey and the Middle East, 1967,
 
p. 11. 

http:pa-ct.od
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Table iX: Urban and Rural Settlement Units by Size 

Size 
No. of 
Places 

1935 

Popula-
tion 
(000) 

Ratio 
Over 
Total 
Pop. 

No. of 
Places 

1950 

Popula-
tion 
(000) 

Ratio 
Over 
Total 
Pep. 

No. of 
Places 

1960 

Popula-
tion 
(000) 

Ratio 
Over 
Total 
Pop. 

0-150* 
151-500 
501-2,000 
2,000-10,000 
10,001-20,000 
20,0C1-50,000 
50,00--100,000 
100,001 & over 

7,804 
20,315 
6,697 

383 
43 
30 
4 
3 

756 
5,897 
5,239 
1,521 

577 
821 
252 

1,035 

4.7 
36.5 
32.4 
9.4 
3.5 
5.0 
1.5 
6.4 

3,74-9 
20,130 
!0,1S7 

565 
65 
30 

6 
Z 

4! 
6,1 
8,255 
2,905 

8 
913 
317 

1,721 

1.9 
29.5 
39.4 
9.8 
4 2 
4.4 
'.9 
8.2 

2,130 
19,352 
12,826 

930 
67 
52 
13 
9 

287 
6,159 

10,729 
3,581 

941 
1,473 
1,223 
3,362 

1.1 
22.2 
38.7 
12.9 
3.4 
5.2 
4.4 

12.1 
Tota! (+) 35,279 16,098 99.4 34,737 21,684 99.3 36,084 27,755 100.0 

Source: Census data published by the State institute of Statistics. 
*Does not contain settlements where village law is not applied. 
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in law or even as it is represented in the minds of many

Turks, is likely to fall far short of accurately represent
ing the adjustments that have in fact taken place. Despite

the many criticisms that can be leveled against the Turkish 
local government system, an impartial evaluation must also 
take into account the unmistakable elasticity of the system
working under severe stress. 

A. Provincial Government and Administration 

The basic structure of the provincial government has 
changed little since the Ordinance of 19].3, although a Pro
vince Administration Act was passed in 1949 to clarify accumu
lated administrative confusion in the operations of provincial 
government. In fact, more and more functions have been trans
ferred to central or regional authorities, though the work of 
these interstitial. bodies is supposed to be coordinated with 
the Governors. Thus, initial efforts to improve highways, 
water works'K and vill.age developmnent often escaped considera
tion by fCovernors, though: [they assumed respof sibi]Jlty for 
the maintenance and support of projects under these minis
tries. As social services grew, they too were partia.l].y 
removed from directL provinci al administration; since 1948 the 
construction of primary sch-.ols is regulated hy the central 
governme'nt, and since 1950 provincial hospitals and cli.in cs 
have come under more direct ministerial supervision. Thouqh
these changes do not compromise the principles on whjich Turk
ish local government is based , they have in fact meant that 
the deve lopmental. r)ole of the provincial and other local. 
goverinents has not expanded as rapidly as might be expected,
and in some respects local. authority is more confined to 
routine tasks while new activities tend to be controlled from 
their respective ministries. 

Neverthe].ess, the Governor (vali) remains a powerful
figure at the provincial level. lie represents not only the 
Ministry of the Interior in each province but also each 
ministry (see Figure I). 'lie coordinates the work of other 
ministries, reviews all budget requests from the province to 
the center, and prepares evaluations of government personnel
attachzJ1 to the provincial government. Throutih the sub
governors (kaymalam), he is responsible for maintainincg order 
in the province, supervising the police, population movements 
and politica . relations in the province. The Provincial 
Council and Standinq Committee seldom operate as an effective 
check to his power. The Local Election Law of 1963 provides
for a Prc-vincjal Council elected for four years from each 
sub-governorate (often called "counties" or kaza) , propor
tionate Lo populat:ion and using proportional representation.
The Council normally meets only 40 days a year, is presided 
over by the Governor and has an agenda prepared by him. The 
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Figure I: Organization of Local Administration 
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Governor must approve all their decisions and where disagree
ment occurs, which is rare, he has twenty days to register 
the conflict with the Council of State for resolution.
 

The Governor is required in the beginning of each 
annual session to report on the programs and progress of the 
local ad:ministrati on. If the report is declored u:nsatis
factory hy twn-tl irds of the Council, the proceedings and 
the repnt are seat: to tho MJ.nistcv of the Interior, who then 
may appJint a new (ovcrnc': . Accodiinq to Soysal,e.e , has 
never I onn i cone (a cotnLle. )t.[Lwon a andc:.e t di : g[OVeInOr a 
council. I Alt.nuth part.es existin t:he Council s, an d turn
out is Ia.W rly high.,., as local yovern)T.,.,.t elections go---78 per
cent of cli.giblc vt(,er2 s inu 1963 and 66 percent in 1968, the 
Council r. have not hococ a l.ink in nat ional. po1[1 tjco', nor a 
source of po-iLica. presur:: at eithev the provincial or 
national level. in the 1963 ciections, the Justice Party 
won 45 percent of the seats and tio P.oples' Par Lty 36 per
cent; in the 196n electiors, the Justice Party increased its 
hold with 49 pcecni of the seats, and the Peoples' Party 
dropped to 28 ) --,- ,"-"2 

Nun,-r ous e:planations might he offered as to why there 
has not b.en more political activity at the province level. 
Most imrnl]ritanit iS the t:utpla ry character of local administra
tion it;e. f, which has n.v e cultivated the notion of pol.itical 
representotion ait su].,ord:i.rnv L lUve] of governnent, no:r is the 
organizat2on of ovc)7nmr.nt: W -ef ,uited for this kind of 
contrl. Morever , the members of the National Asna:'eD y are 
fairly activc at the local levc], interccdJi nq on behalf of 
their corsti•tuc-,ccas and villages at the ccnter w.'here most 
decis.ons arc male. T]ere are too many counci].s and too many 
members (nearly 1, 900) for them to hecome a.recruiting ground 
for partin.;, and under the new euction law, party organiza
tion at th}Ie ras,roots is severely cuctaile . Though hardly 
the deterrent to political. activism that it is sometl:mas 
thought to be, th, educational level of the hP..ernrs of the 
Councils;.: 15: fairly low: 1.6 pcrcent. il:literae, 20 percent 
literate only, 44 percent primary school only, and 20 percent 
some hiqher or secondary education.3 Though the passive role 

iSoysal, Local Government in Turkey, op. cit., p. 36. 

Mahall]. Idrneri.c: Ile I].qili Gener.in'. Bazi ve Savisal 1.Bilj.ler 
(1972), (General. and Political Statistics or Local Administra
tion), Ankara, Ministry of the Interior, 1973. 

3 Ruben Klee:, "Local. Government and National. Development," in 
The Existinq Local Government System in Turkey and Recent 
-Trfii~1si]:&'Th--rgh--'r- an tnearaddlesti.ute , 761p c Ad

~Tnstrti~n fi~hi1ey and] the Middle Last, 1968, pp. 69-88. 
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Table X: Provincial Authority Budgets and
 
National Expenditure
 

Total PUs--i-c Pul c 
Prov. Budget Current Expend. Investment Expend.

(Mil. TL) (Bil. TL). (Bil. TL) 

1962 232
 
1967 446 
 10.9 	 9.0
 
1968 581 11.9 9.9
 
1969 592 
 12.9 	 10.9
 
1970 622 	 13.9 
 12.2
 
1971 744 	 15.2 
 13.9
 
1972 927 16.4 	 14.7
 

Sources: 	 Provincial budgets, Mahal.i ]darelerimiz Ile Tlgili
Bazi Gener- ve Sayisal Bilcjiler (.972), (General
and Po.tcl Stia.t-cs on LocaJ Administration),
Ankara, Ministry of the Interior, ]973, p. 17;

*National expenditure and investment, Second Plan, 
p. 85.
 

in 1971 and 77 percent in 1972.1 If provincial, municipal

and village budgets are totaled, coming to 5.7 billion lira 
in 1972, of which 4.3 is municipal, the entire local govern
ment system accounts for 10.9 percent of public expenditure.
 

Provincial expenditures are covered from -hree sources: 
their owl revenues, their share of taxes collected by the
central government, and grants--in-aid from the central gov
ernment. Local revenue is based largely on lind and building
taxes, but assessments have not .been revised since pre-war
days and local revenue is m-reager. The national qoverninent
contributes a share of hoth the petrolcum tax (22 percent)
and road taes and fines (3 e:.cent). Grants-in-aid are by
far the mo!;t importrit. Though time series ieakdowns are 
not available, Soy ;al notes that in 1963 over two-thirds of
provincial local administration budgets came from this source. 2 

1Ma__li Idareieriniz Ile glqili Bazi Generi ve Sayisal Bilgiler,
op. cit., 	 p. 38. 

2 Soysal, Local Government in Turkey, op. cit., p. 36; for 
more detail see Albert Corvlne, An Ou.-ine of Turkish Provin
cial and Local Government, Ankara, Faculty of Political Sci
once, 1956, pp. 12-15. 
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After years of political and administrative conflict over how
 
to increase the incomes of local authorities, a Fiscal Law
 
was passed in 1973, the first major reform in local finance
 
since the founding of the system. Land and bilding taxes
 
will no longer be collected by provinces, but by the Ministry

of Finance. There will be a new assessment, which in many
instances has meant that new buildings decreased in value and 
older buildings increased. The property tax will be divided 
approximately 35 percent for provincial and village govern
ment; 45 percent to municipal governments; and the remaining
to stay with the central governmeht. When the bill went to 
the National Assembly, its potential impact was considerably
reduced by amendments exempting ta:-ation on agriciultural land 
and houses up to 50,000 lira. The full. eFfects of the re
assessment, even with considerable exemptions, have not yet
been analyzed. The result is again a compromise of the var
ious centers of power in the Thlrkish system, including parlia
mentary reluctance to tax simall, property owners, administra
tive infighting over methods of tax collection, and the 
struggle for budgetary surviv:al of the local governments.l 

The censuses of state personnel in 1.963 enable uc to 
make some rough inferences abouL thc importance of provincial
government in relation to central government, anc, about how 
the provincial and village sysl:en has a located its--. hlwman re
sources. From 1916 to .967 the total. number e'mioycd in the 
system increased from 16,437 to 20,593. 2 As a p)ro ort Lon of 
all state employees, the provincial system has reria_ned
exactly the same, accounting for 6 percent of all civil, ser-
vants, which increased from 4,19,000 to 59-,000, a 30 percent
increase while the provincial structure incrrcased by 0ib)ut
25 percent. The 1964 census gives l.urther dotail. on the 
quality and utilization of provincial prrsonnel.. 3 ihe census 
showed 16 percent of those employees illiterate, 20 percent
literate, 44 percent with primary education, and 12 percent
with "middle school" or the fir-t phase o - seconc:y edication. 
Only .9 percent or 141 persons in rovincial aduiii,;Lration 
had a university ecucation. Over 7,000 oL the ].6,22J provin
cial administrators work in general admini:ration and edu
cation, respectively. About 1,000 are in publ.ic works, leaving 

IInterview.
 

2Kamu Personeli Kadro Is;tatistikleri, o1. cit., p. 7.
 
3Devlet Personel Sayimi: 
Ozel Idareler ve Belediveler (State
Personnel Census: Provincial Governments and Municipalities) , 
Ankara, State Institute of: Statistics, 1964. There is a 
slight discrepancy between the census figures for 1963, 16,283
 
personnel, and the budget figures published in 1969 of 16,760.
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very small numbers for other services such as 109 in public
 
health, 244 in agriculture and veterinary medicine.
 

The intermediate level of administration for the prov
inces is the sub-governorate, also called counties or ile
 
(formerly kaza). There are from five to 20 iles per prov
ince, with-Thl.h nmubers located mainly in Central Anatolia 
(Ankara has 27) and in the eastern provinces (Erzurun has 
22). There were 527 sub-governorates in 1965, each having 
a kaymakam, who acts in much the same capacity as the Gov
ernor.1 I le represents central authority through the Ministry 
of the Interior and the Governor, to whom he reports. As at 
the prov'nujal 3evel, there are representatives of various
 
ministries, usually including the Ministries of Health, 
Finance, A'3iclture, Education and Village Affairs. The 
kaym:_izam also .'e:cks through an administrative board and serves 
asu tar' oficer for the ilqe, much like the Governor. 
One of the important services of the Institute for Public 
Administration for Turkey and the Middle East has been to 
conduct zLspecial program to train young career officers of 
the Ministry of the Interior, who usually start as kLa/Ymakam,
in developmental planning and project design. 

The opinion is often expressed among government offi
cials that the injflux of new, more highly motivated kaymakam
in the 60's has created a particular problem i n the Fix-stry 
of InLerior, as numerous talented young officials have left 
the Ministry to work in the State Planning Organization and 
elsewhere because the chances of promotion to Governor are
 
limited. A study of the Faculty of Political Science has 
shown rather divergent role perceptions expressed by qovernors
and sub-governors; kay iakaxn indicated that village affairs 
occupied them most, h-le governors were more concerned with 
security, adminisLration, public works, etc. This is, of 
course, partly a function of the level of their positions, 
but nonetheless the kaynahain is clearly a key, and possibly
neglected, link to the village. Over 90 percent indicated 
they v.i.sited ez'ch village in their area at least once a year. 2 

The diversity of the il~e. is well known and their a3 
gregate characteristics well analyzed by Professor Geray. 

In addition, the 67 provincial centers are also designated 
as "central ilfcs." They were, until recently, administered 
by the Governor. 
2 Kaza ve Vilayet Idaresi Uzerine Bir Arastirma (Research on 
Provnce and UIsrct Ad-s-tration), Ankara, Faculty of 
Political Science, 1957. 
3Geray, "The 'Ilqe' as a Unit of Planning," 2. cit., pp. 167
217.
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Using the 1960 census, 60 percent of the il e have a total
population from 10 to 40 thousand, and anot'hr 25 percent

have a population from 40 to 70 
thousand. There are 19 with
less than 10,000 persons and 20 percent in units between 40
and 70,000. 
 From a developmental and administrative perspective, the number of villagers per ilge is more revealing.

The average is approximately 50 villages per ile, though
80 have 20 or fewer villages, and 50 have over a 100.

Geray study showed that only 519 4l 

The
 
s had an agricultural


expert, although 899 were recently removed from the next

lower level, the district or bucak. He calculated that if
one takes a ratio of one agricultural technician to every

12 villages, 3,100 agricultural personnel are needed. 

one adds to this the Ministry of Agriculture's estimate 

If
of
7,700 extension agents, it appears that over 4,000 additional
 

field personnel are needed in agriculture.
 

The survey of Professor Frey in 1962 made very clear
the important role of kaakam 
as a link to rural Turkey.

Thirteen percent of the sample indicated the President to be
most important in village matters, 9 percent, the Governor,

and 43 
 percent, the kavmakam. The report on reorganizingthe Turkish government calls for the "realininent of counties
in proportion to the need for services" and .gu.gsts thatbetter administration at the provincial levol could relieve
the county of much of its administrative routine, pr;un-mably
to leave the kaakam 
 to work more -loseiy with coiniunities
and local level development. 1 Ther, is no indication thatthis suggestion has been implemented, although the k ,ymakamdoes appear to be the official best placed to contr_1"TuEin
specific and concrete way:; to rural and *griculturral.d ve op
ment.
 

Beneath the ilee is the district or bucak, of whichthere were 887 in 196g. They are not corporate h odie;, andhave no property, budget, or state personnel. Their functions are limited to liaison with Lli kayrnkn, registringbirths and deaths, and helpinq settlelo=al dLpute,. At atime when coy!manications w re poor in Turkey thcy may wi1have served the if not veryas sole, offectw:iv, link to thegrassroots, but de velopmenL over thn past ,cade haci lo.it 
very clear that villages and towns in most reglions flow havetheir own exchange with government at. higher lvel..i orthrough the markets and other private2 sector links. The re
port on reorganizing the Turkish government recommends tlatthe bucak he abolit;hed, while other,; feel that: it should berescue' n an expanded community development program. 

organization and Viunctions of the Central Goverment nf 1'urkq., 
Sc it., F. 46. 



Although the government has not enlarged community development
programs since the First Plan, the bucak has not yet been
abolished.
 

13. Villae Government and Adminisx:ration
 

Villages are suibordinate to the provincial administrative structure, organized under the Village Law of 1924, whichdefines it vi].lage a:; any sett.lement of less than 2,000 persons.Th' law aw-o state: that it: l:plies to all vil.lag,-s of150 popml Lt on , tholur;h Sm-11 
over 

er comwui ities may AT),)ly to beattached to ;t-i ncx: vil].aqc,:: hy Governors. Given theCOmlpl of socialit; ruu'a]3 ' koey , uniform app l]icati.,o of thehas 1)r,un jiiC)8f,;;ib ] . , '21 U8, there law 
are. 3"),44] nt t.e.1(; inTurki y ciii-,nil iud a; viLiq( ; for popu3-,'tlm hutin a(Mitiol the're ,tr,.


makinq a tnt.I] 
29,13 (, :.: ttumen,-.; of vicc,'V1)u kinds,


Of C,5,277 c . i tJ (: C
appl i ed. h t. 1-,: ' may hebeDpit.e urbni: trend; ill Turlk(y, the administrative pYOl)1m rem,;S,ns muc; <;c . -The of vililaqersto total pf;-y)ulttieol has de.:, d fr7;n 5 pce' in toC.-nt .927about 60 p'rccijt. in ].9/0 , a r,:duction Cof- onl- f . flowcver,tile liu)nuer of i)Iit 8 ha:; not dpold"cr,7..ed :i(i. ete.y.,, there
beilq 410,99] forma]]J c'lalyifi(d v. :13 i i:; 1i
to 192'/ conmp)L-redrough3 y i6,000 today, or t, (10]croa: of.].)( .
still a JarsP i)>.l. numr ol. cofnrnuni( '!u 
; and

it
has not LiinIjJ ,ttn .ica!]] antiyzed, tier is wi do, variationin th(eir (Ij. ril)mtiosn aliioln })?ovJ.nces, the ].-ge:: tbeinq ir ntihbervias (1,217) and the smrnl,s in Iakkiri. (143) . Ageneral] notion theseof complexities can be seen i n Tables
XI and Mi.
 

The vi1)lage in Turkish h i.stor,*caJ developiment is (foodexample Of how alow ].(JveJs of adma.< .ratio n he overburdolned. Th(, Village Law 1924of list, numerous obiigatorydutj.on , includi ng clean wate) , road repair,
vii la(: - cio o];, tree p1 niv, , il 

swami, dria inaJe,
 
n Li et . suclh ,_,Il]a lcc that
most Vii]1,(je: qovernlnvft,; can l),trely mieet Ch(eixt ].eqa]]i yli !Alc( r(11ie1J4 I 'ti(All estab-

N Uflhlron-; 8 tt!1711en Of Vi1 .1.age ildnI.n istration hi,v, con Imiuc ,d, a! do;(. P ofes5;c Yrifl, thaI; theSrrequi eL-,"Hi l otrnnce law
of dut;i ,; too nurl.!rous , vas t andVaried" and p"a culture and experience which the 

1Second Plan, 21P. cit., p. 262.
 
2 ihcii
l~,i-.] C, rit []'.~ 1] ;i i.Bazi Gener] ve Sayisal lJiqiler 

tion) , Anhk;irii, Minisitry theof Interior, 1973, p. 88; citedsubinequently as MainiJ.]i.1. 
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Table XI: 
 Actual Numbers and Percentages of
 
Population and Headmen in Villages
 

Size 	 No. .Headmen %Total Pop. %
 

1- 150 2,630 7.5 286

151- 500 19,442 54.9 

1.5
 
6,148 32.5
501-1000 
 9,829 .27.8 6,78' 
 35.9
1001-2000 
 2,915 8.2 
 3,821 2v'.2
2001 and 	over 
 566 1.6 
 1,867 9.9
 

Source: 	 Based on the 1965 
census and collapsed in Soysal,

Local Government in Turkey, p. 15; 
for more 	detail
 
see Mahalli idarelcriliz---	 Tle I.c[ili flazi veSayisal Bilg-i.i h-T]72-	 Generi-- G neY' j and Political 
Statistics on Local Administration), Ankara,
Ministry 	of the Interior, 1973, p. 90.
 

Table XII: 
 Average Village Population and

Percentage Non-agglomerated by Region
 

Average V!age Village Population
Population Non-aggt lomerated 

Aegean 
 599 
 22

Marnara 711 21
Mediterranean 
 565 
 27
 
North East 
 448 
 17
South East 
 338 
 19

Black Sea 
 570 
 67
North Central 
 477 
 18

East Central 
 444 
 20

South Central 
 738 
 14
 

Source: 	 Ibrahim Yasa, Problems of Outlying Rural Adminis
tration in Turkey, ins., f956, p. 122.
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headman (muhtar) and the elders do not possess." Nothing
 
was done to adjust requirements to the highly diverse nature
 
of Turkish rural society, or to relieve the villages of their
 
obligatory and somewhat stultifying obligations, until the

"central village" plan began to be implemented over the past
 
year. How well this plan will be coordinated with rural 
needs and acdministrative realities remains to be seen.
 

The Village Law makes the village council the basic 
unit of administration and includes the entire adult popula
tion. The council in practice is lacjely confined to male 
adults in most villages ahid there are, of course, wide vari
ations on how different kinds of villages arrive at agreement.
The council elects the headman (muhtar), village priest
(Umri m), and decides how obligatory and optional duties will 
be accomplishcd. The councils range in size from eight to 12 
members, the member::: must be at least 25 years of age and 
are elected for 'Lour years. A 1963 law also requires that 
the headman be literate. The village teacher sits as an ex
officio member of the council, and more recently the village
priest has been added ex-officio. The headman's position in 
the village is clearly a potent.ial focus of great conflict, 
not only becaus=e of the intric-acies of villacge society, but 
also because he, like the Covornor, has a dual role as execu
tive of the central administration and rcpresentatlve of the 
village council. and population. In most caes, headinen can 
only spare a portion of their time fox- their duties since 
they receive only small salaries. Their decisions are re
viewed by the kaymakam, who can arbitrarily annul expendi
tures, and then are sent up the chain of provincial adminis
tration to be reviewed and approverl by the Governor and the 
Ministry of u.hu Interior. 

As noted in the discussion of provincial finances, the 
amount allocated to village budqets harely covers their ob
ligatory expenses, including the required services and small 
amounts for the headman, immam, clerk and guardian. (An
extremely controversial decion was the law passed in 1965 
to place iinmcams on the public payroll and to integrate them 
into the civ-il.service with regular government benefits.) z 

Although village budgets have more than doubled from 1962 to 
1971, 3 the total remains infinitesimal, slightly over 400,000 

1lIbrahim Yasa, 
"The Village as an Administrative Unit," in
 
A. H. Hanson, et. al., Studies in Turkish Local Government, 
Ankara, Institute for Pu}il-WAdministration in Turkey and 
the Middle East, 1955, p. 65. 
2See Soysal, Local Government in Turkey, 2R. cit., p. 20. 

3 Mahalli, op. cit., p. 93. 
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lira in 1971. As with the provinces, the vi lage revenuesources are also defined by law and have remained unchangedsince 1924. At that .time a household tax (salma) was imposed of 20 lira, which provides an estimated third ofvillage revenues, even though the base tax has been at thislevel since 1939. The second largest revenue source iscollective labor imeceor which predates the foundingthe Republic and prov-IMes about tenth the 
of 

a of villace budqets. At the discretion of the village Council tasks canbe required of all villagers, who contribute either laboror money to pay others if they are unable to do so. 
Although considerable improvement,; have heen ina(Ie invillage infrastrucLure since th1e 'cilitiest-he war, ,Z remainmleager. The most popular -imp~roveme:nt is a os u, ; over23,000 of the 35,000 villiges have buit one of I:h-se.Roughly a third have rudimen tary faciliLies ;uch as a barbershop, small grocer, coffee shop or Themiller. prumary educational system has been extendod to most vi].. ag ,s and therewere 32,160 primary schoo.r; in villaq,..s in 1965. Al thoughliteracy is steadily rising in rural -e"Purkey, . ll'st l.uclower than the 48 percent .it-acvwhole in 1965. g]i.ver1 for Tir,;,,k a aSince 1961, :::coIolo latory from to yearsseven 16 of age. The ini., rv of XEducation has claimed since 1971 that al].. ]3I,i.bl, 0]I'iar.Y- Choolchildren, near]. six ri..1. .i on :tiuent,, at, a Lteadi.:v ,c.ess.Nevertheless;, the - vir il e,.ludsvil lage chi dre I .roin S(ouila,y and. h iqn chaoo c Cnvtni LQes,

due to the ,3evero rc iucCLan in s tua, ' v''14uVad . Toalleviate this inec-uitv the Il e con:;.tru,tion of reglional boe: :din( scwoo.: dluringI Lb., d Planprovide the Cofirst half of the scondary cycle to -ur,]l yenh,and 15,000 sLubenLs were thus e-,rolled i.n 1.967 wi..i:h the aiimto increase enrollment to 30 , 030 V .9'/ 2 .In . ,he rI. ecIt,villages have done .swell. ihr a:.re only ',12 heaI. Hicenters and 2,271 cli.,,ics in ages . ratiovii. .Che of dcoctorsto population is 1:93,000; of nuts 1:11,500; and of midwives 1:3,800.1 About 24,000 villages can be reached byvehicle and about 5,000 have telephones. 2 

iMahalli, o2 . cit., p. 102. 
2For more detail see 
Ibrahim Yasa, "The Village as 
an Admin
istrative Unit and its Problems," Amme Idaresi Derclisi (Public
Administration Quarterly), 
2:2, 19W69, pp.2762 8
 4 .
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C. Municipal Administration
 

Although municipal administration might be excluded
 
from consideration here as dealing with urban rather than
rural components of local administration ani government, very

good arguments can he found for carefully including urbanissues in any analysis of how power is disaggregated in a
society. Despite thle larc agricultural sector, Turkey is an
urbanizing country and her industrial strategy means that
urban problems will multiply. In 1927, 16 percent of the
population lived in towns and cities over 10000 and about
18 percent lived in this way in 1950, not a very great change
in over 20 years; however, almost 30 percent lived ini large
centers of this size by 1965, a larcje increase in only adecade and a h:ilf. The overall urban structure of Turkey
.is given in Tab.e XIII. 

Table XIII: Percentages of Total and Urban
 
Population 1945 and 1965
 

% Total Urban % TotalNo. % Urban No. 
City Size Pop. Pop. Cities Pop. Pop. Cities
 

10- 20,000 - 23.2 62' 
 11.6 79
20- 50,000 1.5 30.6 30 6.5 22.6 
 C8
50-100,000 2.1 
 9.4 6 3.6 12.6 16
 
over 100,000 7.4 4
38.5 15.5 53.2 14
 

Source: Percentages of total population taken from W. Weiker,
Decentralizing Government in Modernizing Nations: 
Growt-b C_1er Poten-t-- o-r Turkis'h Pr-ovincal Cities,
Beverly his, Sge, P. 18; other figures from 
Second Plan, p. 295. 

Given the land scarcity and agricultural development
strategy of Turkish planners, there is every reason to thinkthat this flow to cities will continue, though the Turkish
development plans deal very inadequately with this difficult 
structural problem, as with many others. (The Second Five
Year Plan, a document of 695 pages, gives five pages to

urbanization as a general question, and this does little more

than sketch in the aggregate nature of the problem. 1 There 

See Second Plan, op. cit., 1967, pp. 292-296.
 



-61

are other sections on housing and urban related issues, but
they are not linked to actual patterns of urban growth, land
use or social change.) Local administration and government

has a key role to play as population movement continues,

it may be, in fact, the highly centralized 

and
 
nature of Turkishlocal government that facilitates neglect of the problem. 

Municipal government in Turkey is bas,d the sameon

principles as provincial and village adminisL-ation, though
the diversity of collectivities placed wiLhin this uniformframework is no 1l-ss than that of villagjes or provinccs. Indeed, were Lonesize used as an indicator, it would appear
that many municipaliltios are exL-reriely rural 
and probablymore closely linked to rural soci(.ty than to industrial
 
society. There wcre 1,571 municialities in 1972, of which
1,090 had under 5,000 residenLs On the ot-her hand, somie

provinces, such Marmara 47
as wore perceni: urbanized in 1965
and very likely need a very diFfefrent kind of local govern
ment than AnaLolia, for example, which 
was 17 percc-iiL urbanin 1965, or tho BLac, Sea region whi.ch was 1.4 pe -cw. it" urban
then. All provincial headguar --. ,-are c.ia; 1. f (1 _
palities, 554 of the 572 "ub-goverierate, ~ ar uai ' IT)ities,

and 332 of the 8137 dist -icts ar_ :,11 ic.i paliUjeS. 'Thi.:; leaves
618 mLunicipali.Lies that are not di rect:.y in '-ouch ,i h theprovincial adiniiisLral-ion syst-en.2 V.ry . i....... a
been done on how Govcrnor:, k s;: di.s ... t
I i, a' ci:l.relate to the( nri c.pCipa] Cloverrn.Iwnt :,; whore he t,:wo sy.::
overlap, though Lheir int-cact ion 
 ou]. b u."soful inI undor-standing how the cenitral dyrfni syst,.rn and 

autonomous towns and,Citie'. manaje, 


cmraLive the more 
t:() oor Fail -oman,,cropera f7. The predominance of he municit-al.i, - " ,.m of:):-..igovernment is clear i:rom to ,1. fiu -e:;; of (-he 36 milliont)1- 'JOns In Turkey, roughl.y 17 mil..ion c-me unml(e r this form ofof. Jnistration or '19 percon of Lhe topulaLion.3 

The overall pattern of' migration 1-o ci.r, es i:- known,though it ha:; not: b)een addressed iin Turkish 1evolopm-niL plans.
Since 1950 threethe larcet citieFs, Istanhu]., Ankara andIzmir, have accounted for two-Lhird:; or more of: int,(i-nl provincial migration, Istanbul alone accounting for nearly half.4 

IMaha].li, op. cit., pp. 9 and 49. 
2Ibid., 
p. 47.
 
3 Ibid., p. 6. 
4Cevat Geray, "Urbanization in Turkey," in CENTO Symposium,
The Role of Local Government in National Development, Ankara, 
1965, D. 127. 

http:IMaha].li
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Special urban .authorities are being discussed, and Istanbul
 
has begun to organize a metropolitan authority to overcome

the highly divided structure of local administration in the

region. The provincial and municipal administrations are 
more concerned with migration occurring outside those major
urban centers, but migration to these centers is far from
negligible, involving nearly 200,000 persons in 1950 and
1955, and over 300,000 in 1960. Geray also provides a

regional breakdown of urbanization that helps reveal the di
verse nature of the administrative problem. Using the 10,000
and over definition of urbanism, Marnara was 43 percent urban
in 1960; Southern Anatolia, Aegean and Inner Anatolia from
25 to 30 percent urban; while the South Eastern, Eastern
Anatolian and Black Sea regions were from 10 to 1-5 percent
urban. These differences and their social implications will
be discussed in section onfurther the below regional planning. 

The Municipalities Law was passed in 1930 and has not
been significanLly changed since that time. Under the law, avillage or town can apply for municipa.J.ity status if it has a
population of 2,000 or more, although p2titions to become
municipa.itie.-; are filtered through a number of agencies of 
government, starting with Governors and continuing to the
Council of State and the President. rT-he reason for this i s
that by achioving municipal status a community qualifies for
additional grants-in-aid and funds from tfie "Jan) of the Prov
inces, considerably altering the financial disadvantage that 
most cormnunities classified as villages encounter. Though
no careful study has been done it is generally recognized
th ,t pol itical, pre ssures, often through parties , are impor
tant in having municipal, status granted by the central
adxministratioi-j. Over the past ten yecrs from 20 to 60 now
municipalities have been created each year.1 Granting
municipality status cannot be entirely due partyto pressures,
since from 1970 to 1.972, a period of coalition government
under mai:tial law constraints, 204 municipalities were added,
the largcest rate of increase since 1960. No (1oubt, much of
the pressure also comes from the severe multiplication of
urban problems as a result of the urb nijzaton prCssures
described above, and within the Turkish system elevation to
municipal sLtus is the sole alternative to providing some 
measure of local autonomy in order to work out solutions to
local problems. No detailed analysis of the addition,; has
been made, much less the justifications, but Soysal notes
that "a)most all" of the municipalities added were below
20,000 persons, while the proportion of population living in
larger municipaliti.es has increased. 2 

1 Mahali, op Lct. , p. 48. 
2Soysal, Local Government inTurkey, M. cit., p. 23.
 

http:municipaliti.es


-63-

Like the provincial and village laws, the Municipal

Law carefully enumerates the obligations of the municipality

under the general aim "to regulate and meet the civilized

and common needs of the urban population, to provide for
their health, safety and welfare and to prevent the deterioration of the urban discipline." The main ccmpulsory duties
 are to control 
 publi.c places (bars, coffee houses, hotels,

cinemas, etc.) ; to cooperate with central government in

preventive disease measures; to manage burials; to ensure
sanitation 
 in slaughter houses, restaurants, etc.; to providepublic transport; to provide building inspection, fire pro
tection and street cleaning; and to prepare plans for expansion and investment for at ]nast five inyears I hn future.
Where annual rcvenues exceed 50,000 lira, obliqd:Ions increase to include construction of slaughter houses ad 'hoo:;,ale
markets; where revenues reach 200,000 lira, ouhanagj
 ,
Inaterni. ty hospitals, day-nurseries and other faci..ii:nes become obligatory. At: the luxurious level of 500,0010 
 .ira,stadiums and race tracks are required. The wholly unrealistic 
nature of the law has long boen recognized, and legislation
 
was pending in 1973 to revise the 
 Municipal Law. 

Each liLunicipa l.ty has a mayor, municipal counci]. and
municipal committee. The meyhe rs of the council elected
are

for four years by diycct vot, and undo:r pcoport.on A! repe
sentation by party. Votrs Most: be 1terate , rsidwnL Corsix months year or, 25 of: age more , and under no ob].iatJaon

to the goverome nt (have done mil",tar'y srvice, not hold a

municipal contract, 
 etc.). The 1.963 how;, on Nunickpal 1 ].actions al.so provids 1 1.sth civil. swrvanLt r;uin.g ior offic:e 
must fi.rr;t resign Lhp.r post::; nor can a ca did, Car thecouncil hold any aoLia electd pond aL the vil]l,., provincial 
or notional, level. Thi.: is an n ,inI ing den' -,ne f7rom the
basically French cnaracter of Tturkih 
local (Jv'cImlOn]t, andin practice it el lmr
ina L:;s one of: the importan t poi.ti.cal. L.inksbetween lowjer levels or governmant and the catur that on_,r, tes
in the Frunch ;ystcr. Un.ike wi.t1:-h Lh- rovinc al council.
ministerial, approval. is not required f:()r all , 'i. ofons
municipal cuun].il. So, ,e dec isions, su.c as 

the 
huL -. and finance

(municipal]. i can, .i.ssU ho Knd,;) req.it" p:-v n il, authori
zation; some go to Lthe Council. of Stato ( nan; ,:rover
years) ; sontr, such as 

25 
issues, boundary dispoutes may be deci dudby the Council. of Mini:;ters. It is not " stric: ".Ira viros

requirement, For acts of the municipality not expiic-i.tly
qualified by law are legitimate unless challenged in thecourts by the "tutelary" authorities, meaning in most cases 
the Ministry of the Tnterior.l 

1Soysal, Local Government in Turkey, op. cit., p. 26.
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The municipal council elects its own municipal commit
tee, which also includes the appointed heads of municipal
servicen. It oversees the daily workings of the mayor, and 
the possibility of deadlock is forestalled by giving the 
mayor the right to bring such issues before the highest 
local representative of the central government, in most 
cases this would be the Governor. Until the electoral reform 
of 1963, mayors were elected by the councils, but now they 
are dir,,,'tly elected for four years. Rather more than the 
Governors, whose depx<ndence on the center is quA.in clear, 
the posit ion of the mayors A:' more dem:andAng and potentially
it invo]vw,; more confict. Inc:,asingly, the myorality has 
become a pror3-t.i on of ac]hnoo.ledqed infl.uo.ace and probably is 
the most fly pol ti cJze posL-below th,, national legisla
ture. A suv; ey done n 1964 indicates that comlpnK-(,d with 
those occ'pyi.k admini:;trativo posj.tionc in provinc,: and 
villages, th' munic:i}nal ities, as onu miqht expect, have more 
highly educ,,eid Vwrno:nel. Of the mayors in 1964, 55 per
cent have only prinory educatioen, but 22 percenK had secon
dary education and 2 percent i ycio or univers:ity education.1 
Ini 3972, only 11 p-cnt of the mayors had .ess thn primary 
education o: less, 60 .patrcent soconhary sch ool, education, and 
29 perent lycge or univers;ity dica tion-1. 2 Thus, the in
crease in the numbe.,r of municipa ]iLties in the late 60's seems 
to have a(]dcj a number of les educated mayors, bui t there has 
also bWen a sjirvd i. i:1h dircCLeion of ]Rfr, higlfy educated 
mayors as woll, no doubt in the larger towns and cities. 

Interet in niuni:ic.i al elections appears to have dimin
ished between the 3963 and 19682 conten ts, though the overall 
level compares favorably Kiuh local elections in many more 
industrial noti on. Si:ty-n..n iercent of th e eligible 
voters went to th, polls in 1963, and 59 percent in 1968. 
The result:s for most recent municipl, el:ctions for thie two 
maj - parties .ro given in Table XIV. The resul ts confirm 
the often recognized lose of support of the Peoples' Party in 
urnr icipal poJ:iics, though the total fiqures tell nothing
 
a.ot Ilo=s in noro rural or u.han muniipalities. Nor do the 
figures telI whether the growinq .nfluence of the Justice 
Party in urbn po.itics can be attributed to its more .iberal, 
business or:icnma ion, t:houqh tLhis would be consistent with the 
results. The overall urend should be qualified with Oybudun's
ana.ysis of national voting according to a different urban
rural breakdown. Despite the Justice Party's rural traditions, 

1Ruben Keley and Cevat Geray, Ttirk Belediya Baskanlari
 
(Turkish Mayors), Ankara, Turkish Municipalities Association,
 
1964, p. 17.
 

2Mahh.li, op. cit., p. 58.
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Table XIV: Mayorality and Council Elections in
 
1963 and 1968
 

No. of 
Votes 

Received 
Percent 

of 
Number of Mayors/Councillors 

Percent 
(000's) Votes Elected Elected 

1963 
Mayor
Justice 
Peoples' 

1,366 
1,062 

45 
35 

505 
335 

48 
33 

Council 
Justice 
Peoples' 

1,357 
1,039 

47 
36 

7,469 
6,485 

47 
41 

1968
 

Mayor

Justice 1,510 
 47 603 56
Peoples' 996 31 
 292 
 24
 

Council
 
Justice 1,403 50 
 9,957 52
Peoples' 1,501 37 
 6,575 34
 

Source: Mahalli, p. 54.
 

it did better in cities than in the countryside in all three
national elections in the 60's. 
 Nonetheless, at the same
time, it did lose urban support across the country except inthe East Contral region. The Peoples' Party made small gainsin all the more developed regions, except in the three easternregions and the South Contra region, where hol:h uriban endrural support declined.l The compariso(n indicates that thenational loss of strength of the Justice Party has not beenproportionately reflected in municipal eLections. The r(2asonsfor this difference in the voters' perceition of nationaJ.l andlocal representation deserve more careful analysis than is 
possible here.
 

All municipalities have the 
same revenue sources as
defined by law. 
 These include a share of national and provincial taxes, involving income, customs and excise taxes
 

iOzbudun, Political Participation in Turkey, op. cit., 
Ch. V.
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which are much larger than funds shared by provinces and vil
lages; direct taxes, including income from levies, licenses
 
and fines; income from municipal utilities. In 1962, roughly
 
a fourth of municipal. revenues came from national and provin
cial taxes, nearly half from municipal levies, fees and fines, 
and about a fifth from public utility profits. 1 The total 
income of the municipalities for 1962 was over 900 million 
lira and nearly 3,000 million lira in 1972, more than triple 
the ear].ier figure. Compared to provincial and village bud
ge.ts, the municipalities in 1.972 were spendinq Thout three 
times as much as the provinces and about six times as much 
as villaqes. To provide a rough comparison, Table XV has 
been devised to compare overall finances at two levels in the 
Turkish system. 

Table XV: Amounts and Percentages of Current,
 
Development and Transfer Funds for Provinces
 

and Municipalities in 1972 (million TL)
 

Total Current Development Transfer
 

Provinces 	 928 533 214 181
 
(M) 	 (57) (23) (20)
 

Municipalities 3,600 2,410 1,144 46
 
(%) (67) (32) (1)
 

Source: 	 Mahalli, pp. 23 and 62. There is a choice between
 
tI-a n-g-the total revenue of municipalities (2,856
 
million lira) or the total budget, as used.
 

As the table indicates, municipalities have fared well
 
in acquiring a large share of developmental funds. The bud
geted figure does not include loans from the Provincial Bank 
of over one billion lira. 2 The municipalities have benefited 
from their degree of autonomy and had accumulated large 
deficits, which has also multiplied their income more than is 
possible for provinces. In 1965, the government decided that 
municipal finances were in such irreparable condition that, 
like the 	State Economic Enterprises, the municipalities had
 

1Soysal, 	Local Government in Turkey, op. cit., p. 28.
 

2 Mahalli, op. cit., p. 72. 
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their debts deleted and transferred to the Treasury. 1 Thereis a certain irony in this debt consolidation for in effectit has permitted the municipalities to benefit from deficitfinancing, while the Ministry of Finance has on 
the wholeheld the line against deficit financing for the central government and the more directly controlled provinces.
 

Only 80 percent of nationally collected taxes shared
 
with municipalities are distributed directly. 
Their balance
is held by the Ministry of the Interior in the MunicipalFund and used to finance interest-free, long-terin loansmunicipalities under 50,000 persons for 

to 
local services, such the improvement ofas water, sewerage and electrification.Thus, there is some redistribution of income within themunicipality system, though the use of the fuind has sometimesproduced partisan political controversy and c;onerates considerable lobbying by mayors of any political persuasion in
the Ministry of the Interior. In most countries, property
taxes provide the major share of local income, but in Turkeythey furnish only from 2 to 4 percent. 2 Property taxes arecollected under newthe Fiscal Law by the Ministry of Finance,previously by the provincial administration and Ministry ofthe Interior. The municipalities received back one-fourth ofthe property tax, so the total amount raised, al- ].east underthe old tax assessments, was minimal. To a :emarkab.e extent,then, the local government system beenhas nieLrJeically fos-tering development over the past decade with no effectivemeans of taxing the expandincr property base except as it maybe reflected in individual incomes.
 

Municipalities come under national civil servicequirements, a condition re
that municipalities have tried unsuccessfully to revise. 
This means that the incroased incomesand benefits passed on to civil servants under the reforms ofthe 60's placed a large burden on local govern:r'cnt, but, ofcourse, this also protects municipalities against the loss ofpersonnel to higher paid jobs at the center. From 1961 to1967, the total number of municipal employees increased Lrom37,263 to As45,432.3 a' proportion of all state employeesthe municipal system, unlike the provincial sy.s;tem, dirLni:_;hedslightly in relative importance, accounting for perclelt:15 ofall state employees in 1961 and 13 percent in 1967. lowever, 

Soysal, Local Government in Turkey, o~p. cit., p. 29. 
2Estimates taken from Soysal, ibid., p. and29 Weiker, Decentralizing Government, p. 23. 

3Kamu Personeli Kadro istatistikleriI1-19 ) Aara, State InstitLute (State IPersonnel Account,of Statistics, 1.969, p. 7. 
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the most rapid increase in municipalities came after 1967 so 
that more recent figures would probably.show that municipal 
personnel have actually remained about the same proportion 
of all state employees. For tlle period avaijal le, munici
palitie; were addinci employeesM; Much More slow].y than the 
government as a whol.e, e::pcriencinrg a 22 percent increase 
over the si > years wii le the total jnc :r aread by 30 percent. 

The 1963 censu:; helps ':Jim. the quality aid ut ilization 
of inunic.:i ]c IpcprsoniK .]- Li he the pIovilicdal I u.e, the 
census re.c:ord'; i r;r',ev numris than the, p,-soniu, account, 
45,131 az; cu:fparci co 39,90 for 1963. Very li)-A.,.y the fre
quent pJ1,utJCO OL Pit.--time: ant cxtraord nary emp.oyees ac-
count for .i urvey ari vfinc at a Iiicrnumllber than the 
Qffici.! v U.,ft5. ia, light be CXpOct!:d, 1flunic2al ift ic-s have 
been aie toC ,Tioy i gC Iig f i w. tly be ttoer (educatc'i people than 
the provil,:'i.a) , i lvi.S.rat:i01 , . difor, .nt v], i ti ic wor ving 
of the t. >vo;tem; ; t may enianice te d-\,,-] erj (- [ o" the 
more. ur]) i (.rnt rs. The cr n ;t shiv;ed D. rceii: ofu ]1. tl(! em
ployecs j 1.1 t:r L,-, 17 pc,:3IIII. 1j t.rat C 1 1 y , 47 } rcont with 
primary edlucl t7ion ,an! 5 peC.C&.1 L with "' .(dA.< a;che]. educa
tion. Ncrly 2,0()0 I,. a .yc eahsati;n (i; w-i., t 
nearly 500 for tie, vi vJvces), 2.,7 c n-t ore:O 1,685 had;t and 
a university (-:duc.At.i.oi (a c)i.pared wit.i:] 9 )ca i t or 141 
for provinr, i:-0. ada]i:- .,I rat ion) Soie r:iuqn idea can 1w 
gotten of tl;,',.Y impv::L Oi: ]oe rural an-- s i. y &::.,nrnq their 
location a)r:ujon types o: mun ci-alJ tics, Nai.ly 310,000 of 
the 45,000 erp>oyaas vane in provivcia] cer te-s, a.11 of which 
are cla!is sil d as, muviicip. l]t:ti ,: , and a-ot2 ;,000 or only a 

1-6. ol, wori ni"ct, c t thi no 0f L ( )o r";;in1( i vi d11 C,.ub-di1;tn.or 
vi].] aqc levi' rn ci ]2:;. tie. Cowpl'ru(d to the ro,.'in-ial 
admiiistraL i C.1O) iullici pal sees somehat less, ad.iistraton 
competi tivc Over 5,000 of th" 16,2R 3 ci\,il .ervanL s in 
prov.nciild cov a:] :r. ente raed tihrough corpat t: r.x antination, 
about a th ird ; in thIAwunic.i pi 1.2ties , Ce:-pi t( th. hiqh(er edu
cational 1,V,. , abouit 13,000 or 29 perc:(en enitered by comr
petitive ox am. I ersonuc.a1 cx p(,idjIur a S accounIt for 36 percent
of municiipa ii t .irs' tetal Tevidit:ure, avid 64 plcvIcelt of cur
rent Oxi endituro 2 

Geray ha; poinLed out thyLt the sinaller inunicipalities 
have great-ur need for (J(verieiLmn tal suppor-t, for Tnos t are i n 
transition )etween being a vi].lage and becoining a town.3 

D.ylet Pers-onel Sa in.: Ozel Idareler ve B1elediveler, o. 

2M~ill I]i, oL. cit. 1. 79. 

3 Cevat Geray, "Basic Problems of Small Municipalities in Turkey: 
A Case Study," iyanal 1i3jcrl.ler Fakiltesi Dergisi (Political 
Science Faculty QuarterlyY 7 23:2, June 1968, pp. 117-135. 
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Much the same conclusion would made reasoR aboutbe in ng thi 
relation between moving from agricultural products into com
mercial crops and light industry, where consumption is failrly
well organized, and the surrounding regions have in most cast.
reached a high level of commercial agriculture so that farmer:, 
are able to utilize urban services and rneet urban demands.
The situation is much different in the 1,090 municipalities
under 5,000 persons, which are in many ways advanced villaim, 
or possibly comrunities 4,hat have exercised their polit-ical
influence more successfully to get the advantagers of municip,:1
status. Another 217 municipalities fall between 5,000 and 
10,000 persons. The Geray case study point.; out that where 
small coi.mmunities become municipal.itie.s, budget . u'sually
double from their village level, nearly all the increase hemii
absorbed by the central government. In the comuniti.es he
studied, 70 percent of the budqet came fro~m the center. In 
addition, the improv ment loans from the Provin.ial Bank
have gone almost entirely to municipalities, and the Nin i;t-:y
of the Interior has its own long-term, int-erest;:-free lo.in to 
help smaller municipalities. All these facts, underscore both

the need as well as the capabili ties for as.si.:Jn(j and co
ordinating change in growing communities. Under the pre:cnt
 
system, however, neither needs nor ri::;ourcet; -5LcI to he
brought to bear on local problems in ter,13 o: t:hs:1e struc
tural difficulties. The Turkish governhient has wvlo several

efforts to develop a more inteqrated appoach to social ,r.d

economic change, and their experience will be review:ed be or)

turning to the vital national-local link.
 

D. Structural Alternatives 

As has been suggested in earlier parts of t:hi.-, paper,
bringing to ether the agcjrega A! ffeCt.; o rapi-aq,.1 ,cicui 1. ui
change, which Turkey has, sureIy rnanaqc Io achieve wha .,,v r
her intentions may have been, and the spat:ial, ,cci,.l and 
political elements of develorirent in so;'oe qeoqraphic Focalpoint is a difficult task, both conco(jimually and p:-act ica".ly,
This aralys is is nol. a.; concerned wit:h hhe con-ePI-ual pc',
as with Turkey's actual behavior, t.houalh tie problr of cc:
ceiptualining how structural units are m,:;:;hioned fci L. ,',to
control an! encourage basic cliange in a society .is.as.(much at
problem for real world plannerr; a.s it is a pr'ohJcm of SO : a.
science theory. It is perhap:; worth underscori ri thi; point.
The State Planninq Orrjanization, the Ministry of the Interior
and other nation-buildig ins;itutions lacked an overall con
cept of how social units would emerge from several IC lades
of intensive developmental effort, although in fact they had 
a very sophisticated nodel of how aggregate economic change 

http:comuniti.es
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would occur. Turkey is by no means alone in this regard,

for a singularly striking characteristic of planned develop
ment in nearly all developing countries since the war has
 
been the formulation of a national plan, derived largely

frorm macro-production and financial estimates, and little

else in the way of explicit measurable aims. Because plans
of this kind have the sole virtue of telling the Ministry
of Finance and the Treasury how the country is doing, they

arc! of little use in judging a country's accomplishments in

o£Her rega)dOs, and practically useless in dealing with 
structural problems of any sort. 

Therefore, it is no reflection, on Turkey that the

structural alternatives 
have been selected sometimes almost
inadvertently' throligi 'the interplay of ministerial interests 
hnd conflict, with a small amount of party and military
 
politics on the side. To 
 assume that the various parties tothe decisionq affecting structural transformation of Turkey
had no overal.l of meaning of theirvision the decision would 
be naive, and more than a little demeaning to Turkish govern
ment officials. Each had their vision, but unlike for the
balance of payments, foreign loan and production targets,
their visions were neither systematically assembled nor col
lectively discussed. Any country entering into a rapid

transition undergoes this experience, and many problems are 
no b.tter analyzed in highly industrial countries. The
point is that the problems raised in studying local adminis
tration and agricultural development are amenable to generali
zation, and policy-makers do indeed have generalizations. in
mind, even w.,here data are scarce and institutions not well 
coordinated. Where such generalizations are founded weakon
grounds they m;iy Ie evern more dim .strous than the systematic,
if often ambitious, schemes of macro-economic planners.
Oversight, convenience and necligence often result in deci
sions which are such only in a formal sense. 

Two illustrations may suffice before looking more 
clot;ely at three structural alternatives that were indeed
introduced in Turkey to bring the process of agricultural
transformation into some ordered relationship with government.

In the discussion of municipalities there was an outline of

the scale of urbanization which Turkey has undergone over 
the
 
past 20 years. Reasonably good statistics exist on the
 

1An economist of no less repute than J. Tinbergen provided

the elements of the economic development model. For details
 
see his essay, "Methodological Background of the Plan," and
 
also Y. Kiicik, "The Macro-Model of the Plan," in Ikin and

Inang, Plannin in Turkey, op. cit., 
pp. 71-77 and 78-95,
 
respectv-ey...
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overall dimensions of the problem, that is, :population flows,
urban facilities, employment needs, education requirements,
all processes that are overseen by government. Urbanization
is in many ways no more enlightening a notion than is 
economic growth, but the structural needs of cities and towns
might have been assembled and at least a rough exercise done
to relate the human implications of urban growth to the
overall process of economic growth.1 Another example that
rests almost wholly within the bureaucracy and is more specific is the long-standing issue of civil service reform.
Thp military were undoubtedly correct that the rapidly decreasing real income of administrators led to 
a variety of
abuses and subterfuges in the world of the bureaucracy. However, the legal stipulations placed on local government meant
that huge additional burdens were placed on municipal and
provincial budgets at precisely the wrong time. 
 The central
government was then forced into the expedient solution of
providing personnel subsidies. 
The Turkish government is quite
capable of estimating the various effects of budgetary
decisions of this kind. 
Moreover, it remains doubtful
whether the improved incomes of officials have indeed changed
administrative behavior. 
The benefit was not linked to any
incentive to change the acknowledged evil. 
 In the immediate
area of interest for local government and agricultural development, there beenhave three experiments, all seeking structural answers to the complex interaction of transforming

agriculture,
 

(1) Community Development
 

In the enthusiasm of the first major planning exercise
in Turkey, community development was endorsed as "one of thebest methods of achieving long term planned development, tocreate conditions which are conducive to the crowth of community structure and to help in pro,moting correr:t values inpeoplie. "2 Whe' or or not the!se tL:!rms were ever described ina form that wo 1 permit assessmefnt of any specific communitydevelopment pro>j.ct is not: known. However, the First Plan
specify that community dIevelopmenL would be under-L-aken on an
did
 

experimental hasis. No special. p]-,)visJons were made for additional personnel or finances. The aim appears to have been
to utilize more effectively the administrative 
 and technical 

1This argument has putbeen forward most cl.early by M. C.Kiray, "Some Notes on Social Planning Objectives," M- cit. 
2 Quoted in Cevat Geray, "Turkish Experience in CommunityDevelopment," Siyasal BilgilerFakilt-esi Der(qisi (PoliticalScience Faculty Quarterly), 25:1, 1970, pp. JF-5. 
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.personnel already in sub-governorates (ile) and districts
 
(bucak). Indeed, it was at this time that the Ministry of
 
Agriculture, which would certainly have a key role in any

effective community development program, relocated its ag
ricultural technicians to the sub-governate level. The
 
experiments began in six districts in six different prov
inces in J.963 and a second set of six projects were started 
the following year.l As has been the experience in many
other developing countries, the co)munity development pro
posal readily found a number of enthusiastic supporters in 
government, most of them deeply dedicated to the village,
but the 'cheme never materialized, nor were the early projects 
ever evaluated. 

* Like many attempted structural solutions, commnunity
development pres.:pposes effective coordination and coopera
tion among the various ministries. Though not spelled out 
in the availaible reports, the Ministry of it!lage Affairs,
which wts created in 1964 to press the cc,.ru,.nity development 
program, nc,ve- succeeded in gaining 1.'m. Goncn(eray notes
 
that the Ninistry was establi:dted for "political re;;ons"
and in opposition to the views expressed in the con'.rzl gov
ernment reorjanization project and the Plan. 2 Co(.r_-,nation 
was never achieved at the national level and tech>.,. l 
ministries never fully cooperated. At the end cf t.- 'ist 
Five-Year Plan, most of the programs. under thc .ew mindistry 
were reassigned to the MinisL.y of the !:itericr. 0e)rro
partial adjustent was made to the needs of coii:. "s by
establishing within the Minitry of th Inter*or aL . 
tive Fund" for provinces with pilot projects, ..'' these 
smE]ll allocations were riever made a '.-.culiar part ef the 
central government 's budget. 3 Whatev,, 'nay be the short
comings of the untire community deve1o !ent concept, and 
there are many, the experience is ins'-rctive. bringing a 
collective govern)mental effort to hear at the lcwer levels 
of local government was impossible in 1,rkc~v u,'es.,. the highly
centralized ministries could be persuaded .o c:operate. Even 
if they had, the effective implementation f The program
assumed that effective policies existed fco. !-caliocating re

_
sources, bolstering the local governments' crained finances,
dealing with land use and land reforin; and selecting villages 

1The locations are given in Fehmi. Yaza, Problems of Turkish 
Local Administration, Anzara, Institute for Public Adminis
trathn in-Turkey and Middle East, 1965, p. 21. 
2Geray, "Turkish Experience in Community Development," Op.
 
cit., p. 16.
 

3Geray, "'Ile' *as a Unit for Planning," op. cit., p. 204. 
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and towns for such privileged treatment. None of these things

had been done, and the community development program would
 
very likely have collapsed even if it had not run into polit
ical disfavor for its progressive leanings.
 

(2) Regionalization
 

The search for an answer to structural problems almost
 
inevitably becomes the search for an appropriate unit of
 
action. The community development program was in many ways

the first groping effort to define how the impressive re
sources of personnel at the local level could be more effec
tively brought to bear on rural problems. Had not most other 
developing nations tried the same approach, Turkey's effort 
would be easier to criticize. The regional. problem is some
what different, for Turks have known for decades that the 
eastern regions have lagged behind the growLh of tl rest of
the country, and lurking in the background has been the 
difficult ethnic question of the Ku):ds. An early publication
in the more intensive 'planning period of the 60's points to 
the eastern provinces as a region. J The Neban darn was under
taken in part to help the region acquire electric power as 
the basis for industrial development. The region, including
about 18 provinces and 20 percent of the Turkish population,
suffers from a recognized disparity in Turkish development.
Studies have estab-lished that per capita incomes' there are
 
about half those of the rest of TuArkey.
 

When regional planning is discussed in Turkey, then, it 
is often with eastern Turkey in mind, although several of the 
analyses cited above also raise regionalizal-ion in 'he con
text of finding che most suitable unit generally for local
development. Early effort-s included specific projects planned
under the Minist ry of RecoustCruction and Set-lement: the 
Dalman project to repair the damage of the 1.957 earthquake; 
a metropolitan-regional effort to respond to the rapid growth
of the Istanbul-Marmara reqion; and the Zongulak steel and 
coal complex in the norLh.- Under First Plan, thethe State
Planning Organization irto.vened to try to imprCve existing
regional projects, and to (ive regional planning a more 

1Osman Okyar, "Development of Eastern Turkey," in Re ional
Planning, Local Government and Community Develo)ment in urkey,
Ankara, Turkish So-clety for Housing and Planning, 1966, pp. 15
28.
 

2For a severe criticism of the failure to achieve good urban
rural integration on a specific regional project, see the
 
Zongulak analysis by Rivkin, Area Development and National
 
Growth, ojl. cit., pp. 144-190.
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comprehensive form. These efforts do not appear to have led
 
to rewarding results, although regional studies of the more
 
conventional form were begun for the Antalya region under
 
FAO sponsorship, for the Curk.rova irrigation expansion under
 
AID, and renewed efforts to explain the regional benefits of
 
the Keban dam under the Regional Planning Bureau of the
 
Ministry of Reconstruction and Settlement.1
 

Turkey has had, then, a number of specific regional
 
projects, designed to achieve more coherent development
 
around specific problems in delimited areas. There has not
 
been regional planning used as a comprehensive technique to
 
convert the economic plan into human terms or to link more
 
carefully Turkey's administrative resources with its develop
mental needs. In Tekeli's terms, the "socio-political con
tent of regional policy has not yet been determined." 2 The
 
Second Plan is rather vague about the role of regional plan
ning in the future, noting that "regional balanced growth
 
and systematic resettlement" are its major functions. 3 But
 
the State Planning Organization is quite clear about the
 
priorities assigned to regional plans, which are described
 
as a "complement to national planning studies" and "not (to)
 
be considered in a different context from the implementation
 
system of the Plan." The SPO will decide which regions are
 
to receive the rather piecemeal treatme,.t used in the past,
 
will evaluate the results, and will determine how well pro
posals meet national planning targets. The approach ex
plicitly adheres to the sectoral-productivity strategy of
 
national economic planning as practiced in most developing
 
countries. The Plan's summation states clearly that public
 
investment funds will be allocated to regional efforts to
 
alleviate income and employment imbalances only on the con
dition "this can be achieved without sacrificing the produc
tivity of such investments."

4
 

(3) Cooperatives
 

The previous discussion has mact fairly clear the market
 
orientation of Turkish development strategy and the difficulty
 

11. Tekeli, "Regional Planning in Turkey and Regional Policy
 
in the First Five-Year Development Plan," in ilkin and nang,
 
Planning in Turkey, 2E. cit., pp. 254-273.
 

2Ibid., p. 262.
 

3Second Plan, p cit., pp. 299-30o.
 

4Second Plan, op.*-cit., p. 680
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the Turkish government has had in devising intermediate-level
 
institutions for guiding development. As the agricultural

sector has grown, however, Turkish farmers have adjusted to
 
this strategy, and their response may well be as effective,

or perhaps more effective, than an ambitious program to or
ganize lower level echelons through the local administration
 
or other agencies. The Ministry of the Interior estimates
 
that there are 8,036 cooperatives in villares, not a large

number given the diversity and growith of Turkish agriculture,

but nonetheless a substantial number.1 
 They are divided
 
among village development cooperatives (3,600), agricultural

credit cooperatives (2,036), agricultural marketing coopera
tives (U90) and various others dealing with animal husbandry,
forestry production, sugar beet production, soil and water

conservation, and tea production. No geographical analysis

of these cooperatives is available, but it seems that they

have been established for the most part where new agricul
tural opportunities have appeared. In this wlay, they are
 
basically production-oriented and not instruments of self
help or incomc radistribution. These cooperatives operate

under the supervision and encouragenent of the various tech
nical services of the Ministry of Agriculture distributed at 
the provincial and sub-governate offices.
 

The Second Plan is quite outspoken in regard to the
shortcomings of the cooperatives. As noted above, about 40 
percent of the agricultural hol~lings do not receive suffi
cient ci-edit, undoubtedly those of the smaller and more remote 
farmers. In 1965, there was an estimated million farmers in
credit cooperatives, 143,000 in marketing cooperatives and
352,000 in production cooperatives. While it appears that 
organizations to improve villaqe amenities, schools, and
roads have multiplied, state organizations have not been "very
effective in orienting and strengthening these organizations.. 2 
In the Third Plan, the criticism is reiterated, although the
numbers involved have increased. The Plan notes that the
local initiatives have not received adequate administrative 
support. "Lack of coordination between the public orcaniza
tions encouraging cooperative movements and the encouragement
of these movements at the phase of establishment only, are 
also among the factors preventing the development of cooperative 

1 Mahalli, op. cit., 
p. 103.
 
2Second Plan, p. 268. 
 The most complete analysis of coopera
tive is the report of Nabi Dinger, Kooperatifqilik Sorunlari 
Arastirmasi, Ankara, State Planning Orgaiization, 1972; also 
his article, "Recent Developments in Village Local Government
 
in Turkey," in CENTO Symposium, The Role of Local Government 
in National Development, Ankara, 1965, pp. 195-202.
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''I
movements. Basic legislation covering the activities of
cooperatives, excluding agricultural credit and marketing
cooperatives, was accomplished during the Second Plan period.

With support of the Central Cooperative Bank, it is hoped
that the credit cooperatives can be converted into multi
purpose farm cooperatives in the Third Plan period.
 

The most spectacular occurrence in recent yearsbeen the emergence of development cooperatives, largely 
has

without government support. Migrant workers in Western Europepurchase shares in multi-purpose cooperatives back home, manyof which engage in light industry, by sending back foreigncurrency; the cooperative not only invests this money, butcares for the worker's family and provides a location for the
worker's future employment. These cooperatives are also
called "German cooperatives" 
 since most of the workers contributing are working in Germany as part of the million or more migrants to that country. The estimate is that there
about 1,000 such cooperatives with an investment
are capital
of roughly a billion lira.2 
 The new cooperative has unfortunate implications for distributionincome nonetheless,
38 percent of the migrant workers 

for 
are skilled and 60 percent

come from Western Turkey, the most rapidly growing region.

In effect, this means that 
industrial initiatives within
Turkey are to some extent biased, inasmuch as the flow ofadditional income is not to the rural regions having thegreatest nee:d. Given the importance of the foreign currencyreturned by migrant workers--$115 million in 1.966 or nearly afourth-of total export earnings--measures that might dis
courage labor migration are most unlikely.
 

(4) Central Villages
 

For many years there have been proposals afloat to consolidate villages in a more rational manner, largely because
of the dispersal of village population and the grim state of
village finances. 3 
 After the 1960 revolution there was extended discussion in the Ministry of the Interior and in
report on reorganization of the central government 

a 
on howlocal administration might more effectively assist with local 

development, including agricultural development. Officials
 
are aware that Turkey possesses a vast field organization with 

ISummary.of Third Plan, p. 218.
 
2Interview.
 

3Ibrahim Yasa, "Problems of Outlying Rural Administration in
 
Turkey," ins., 1956, pp. 22-26.
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some 21 of the 45 ministries having some 
sort of regional
office or local level representation through the province.1
In the rapidly growing reqions of the country, most notably
Istanbul and Izmir, improvisecd steps have already been takento merge local authorities and to extract more service from
the dispersion and multiplication of local government activ
ities. 
 There is every reason to expect that problems of
 
this kind will increase.
 

same theAt the time, political and administrativedecision-makers have had severe problems arriving at agreedsolutions, which accounts for the diverse approaches describedin the preceeding section. Though few details Fre given, theThird Plan proposes that special bea program launched toconsolidate government services in about 2,000 "central villages." Over the past two years the Ministry of the Interiorhas been conducting surveys, largely through tlhe qcovernors,to locate the villages :hat mostwould readily fit into sucha plan. The 571 headquarters of counties (kaza) would most
surely be included for they already serve 
 as thie focal pointfor numerous ministerial services to village. conthe Thetroversy revolves around to thehow select additional 1,500
or more. Given the depressed state finances
of and the.paternalistic tradition of the central govern-ment, there islittle doubt that every sizeable village ill f.;el that- itshould be designated "centrala village 2" Provinci.al surveysare now complete and over the ;ufmmer of 1.973, coui-sultaLions were being held :ith provincial and county staffs mketo thefinal decisions. The support for new facilities and infrastructure in counties thereaftrthe would be directed toconform to the plan for central villag, .2 Whethor such ahighly administrative view of the problem can indeed withstand the political forces that will undoubtedly be unleashedagainst it with the return to full parliamentary rule remains 
to be seen.
 

The proposal reveals centrala feature of structuralreform in Turkey, though the tendency is by no -'eans uniqueto that developing country. The Constitution and other legalrequirements are the starting point for the reform, like mostothers. Thus, it is pointed out that Article 115 of theConstitution only mentions the provinces e.plicitly as follows,"Turkey is divided into provinces based on -ecgraph cal andeconomic factors and on the requirements off public s-rvices,and provinces furtherare divided into smaller administrative 

iCevat Geray, "Problems of Local Administration at the Re

gional Level in Turkey," a. cit., p. 4. 
2Interview.
 

http:Provinci.al
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areas." The exclusion of legal provision for the existing
 
lower echelons of local government must-be regarded as a key
 
omission, and it is used to justify a highly administrative
 
resolution of an issue whose implications are Luch more com
plex. At the same time, it must also be acknowledged that 
the central admini.,tration is under constant pressure to up
grade local units so they can receive additional central 
support. One analyst mentions that 80 of the 575 counties 
would like to heco ,e province;, 1 and the large increase in 
municipalities, esp,.cial.y in the past two years, shows that 
even a resolute central government cannot hold back the 
demand for more services and support.for rural towns and
 
villages.
 

(5) Regional Organization
 

Structural changes almost always imply significant
 
changes in the working of major social institutions. The 
description of Turkish local gove7-nment and admintstration 
makes clear that reorientating local government toward any 
specific developmental goal, such as agriculture, or modify
ing its baZ ;ica1.y centralized character would have been 
virtual.y impossible even if Turkish leaders, who are in 
fundamental. agreement on the centralized nature of the regime, 
had tried to do so. This being the case, institutions are 
molded more than changed, and perhaps the key force in bring
ing this about in Tu)r1:ey has been the emergence of far-flung 
regional. organization of the ministries working in the 
countryside. They p:rovide an institutional weight that has 
gradually eroded the governors' authority and also the use
fulness of t'he province itself, especiaJlly as a developmental 
vehicle. Considering only those regional offices that evade 
the usual administrative review of provincial governors, the 
numbers affecting provinces vary from four to 21. Each 
ministry has devised its own nomenclature so comparison is
 
difficult, but Adana province, for example, has 13 regional
 
authorities working within its boundaries but including parts 
of other provinces: three regional bureaus, six regional
 
directors, one regional manager, one local managing director, 
one regional headquarters, and one local director, all re
gional extensions of various ministries superimposed on 
provinces. The distribution of regional offices, of course, 
also varies g):eatly with their function. Thus, the General 
Directorate for Electricity, under the Ministry of Public 
Works, has only three regional offices, while the Ministry of 
Agriculture has 57 regional directorates, 13 regional 

1E3rhan K6ksal, "Central and Field Organization in Turkey,"
 
Es, p. 2.
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headquarters and 14 other assorted regional offices.
1
 

The diversification of the society has, thus, led to
 
the diversification of the administration. Ministries are
 
well on the way to establishing their own direct workinq links 
to the society, not so much because the provincial system is
 
inadequate, but because the units and functions assigned to 
it do not fit well with their operations and plans. In a 
very real sense, the administrative distance between farmers 
and other citizens, and the most relevant organizations of 
government is increasing, as mi.ght be expected in a more 
specialized society and economy. Local government in Turkey,
with some exceptions, no longer even involves extracting
(minimal) taxes, for the entire Lax system requires reform 
and rests on a very different base than at the close of the 
war. The diversification of the society has brought with it 
countless new ways of integrating and regulating social needs 
and conflicts, most of which simply by-pass the formal ma
chinery of local government. Whether or not Turks decide to 
reorganize local government, local governing has changed and 
changed drarnatically. The extent of "cenitralizat ion" in 
Turkish government is an increasingly complex que;t:i.on now 
that each agency of government, like tho.e;,, in industrial 
societies, is beginning to have its own power st.ruct-ure and 
its own way of communicatinq policy. Local government is 
not bankrupt, for there remains much for it to do, but de
velopmental change has in many important respects simply
supercede - the formially centralized structure of government 
itself.
 

There are no formulas for resolving structural problems

unless the society itself is able to state the va].ues which 
are to be maximized. The best the aggregate economic planner 
can do is to specify difficulties in his own terms. For 
example, the Second Plan observes that for the second plan-
ning period as in the first, the local adini.nistration failed 
to generate the expected amount of public -investment.2 Al
though there is virtually no ana.ysis avail.abLe on how ag
gregate targets relate to governmental sub-s:Lructunces, a 
study of the first three years of intensive p}.anning activity
shows no regional variation in public investment expenditure.
Thus, the aggregate plan does not appear, at: least in its 
initial states, to be doing anything to redistribute invest
ments in the public sector. 3 As noted above, the entire 

1Data provided by the State Planning Organization.
 
2Second Plan, op. cit., 
p. 23.
 
3N. Olcen, "A Follow-up Study: The Implementation of the
 
Investments Foreseen in the First Five-Year Development Plan,"
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public sector of Turkey has fallen short of its investment
 
program, while the private sector has more than fulfilled its
 
goals under the Plan. Turkey is by no means atypical among

developing countries. We should not infer from these aggre
gate figures that the administration itself is at fault, and 
propose "reform.s" for local government, State Economic Enter
prises, etc. how these reforms come to bear on citizens,
however, is seldom specified and probably cannot be specified
in any useful way in aggregate terms. To take a structural 
viewpoint produces an alternative approach which is often 
neglected, and unfortunately not simple. There is no single
unit of administration, no defin ed area, no specified range
of auLhority that responds to all the structural. prob!-ems 
encountered by a deve]loping country. Building schools has 
one criterion, consolidating land another, distributing
fertilizer another, and so on. Perhaps the best that can be 
expected is th)at the major structural problems be specified
and thaL roueh attempts he made to relate changes in the ag
gregate to units of change.
 

Despite the ambiguous nature of Turkish experiments
with conuunity development, cooperatives, regional develop
ment and now central villages, all denote a society actively
searching for structural, i.e., organizational solutions. 
The remarkable thing about Turkey is how fluc]. of this kind 
of exyerimntition go(es on without being stubject to review 
and abortion by the comparatively well developed institutions 
at the national level. The central government, embracing as
it does the countervailing forces of parties, bureaucracy and 
military, has been stable and purposeful, at: least much more 
so than that of many developing countries. Although the 
basic values that would resolve controversy about structural 
solutions have not been forthcoming from these national in
stitutions, neither have they blocked change once the neces
sity became apparent. As noted in the introduction, the 
record of legi:slation on electoral procedures, civil service 
reform, fiscal reform, state ent'rprise reo'rganization, cen
tral bank regulation, and finally land reform, is hardly a 
poor record for a society changing so rapidly. There is no 
intent to minim ;ze Turkey's accomplishnents by sugqesting
that the irost important contribution of local, government, and
central gov..rnment as well, has been to provide a reasonably
coherent and stable framework within which individual, farmers 
were able to seek answers to their agricultural problems. 

in n M-1 a-hi[i in op. pp. -- , Planning Turkey, cit., 274
275. Amounts varied from 280 lira/capita in Istanbul to 
22 lira/capita in Caukiri. The calcul.ation was of "point
investments" such as schools, hospitals, dams, etc., not
includinf investment with no defined regional allocation such 
as irrigation, roads, etc. 



There is no way of demonstrating that agricultural growth
would have been less undei- less encouraging conditions, but
the Turkish record of a growth rate in agriculture slightly
over 4 percent is a respectable and even enviable record.
The last section of the analysis will deal in more detail
with national-local. linkage, a relationship that appears tooperate reasonably well in Turkey, however difficult it may

be to specify its nature.
 

IV. National-Local Linkage
 

Administrative systems are notoriously bad in alteringcomplex linkages to accommodate or support desired policychanges. For different reasons, this seems generally correctabout both more and less developed countries. In highly industrial democracies, the bureaucracy and the military are
carefully differentiated from legislative 
 and politicalactivity, which notis to say, of course, that there is nota great deal of political activity by administrators. Inless devoloped countries gradually establishing democraticdecision-making machinery, of which !Turkey its a pr '1 andfairly successful. example, the fragfility and alleged iu,2,fectiveness of political institutions justify, correctly o: incorrectly, attitudes that poliLical support: and moire generalsocial interaction cannot be given a specific role. Analytically, .the problem is fa scinating bcause in most deC-1vloping
countries the influence of the admii]Lstration is such thatlittle can happen without its support. Its e0iiFectiveness isa necessary but hardly a suffLcient condition of change. Onthe other hand, much more happens th n can be accounted Forby the activities and policies of the administral-ion. The
aggregate change in agriculture outlined in lection 
 II couldhardly have occurred without roads, Let:ti.izer, etc. , but itis equally true that a mu].Li.tude of informal processes,political interact ions and individual concerns entered intothe effective combination of the inputs provided by the 
administration. 

Although the linkscausal cannot be specified, localgovernment and agricu].tural dovelopmnent reflect the ever increasing institutionaL complexity evolvi.ng in Turkey. In
institutionial terms the 
procoss can at least he described,if not explained to the satisfacti.on of either policy-makeror social analyst. The deci.sion-making process ha becomeincreasingly complex in Turkey, reveale(d in part by the administratCve complaints about legislative inadequacies andby political sensitivities to complacently accepti.ng theformal plans of the bureaucracy. Thus, there are three possible e .planations of .Turkey's relative success in agriculture. First, the governmental machinery initiat-ed it andeffectively responded throughout the transition, an argument 

http:accepti.ng
http:satisfacti.on
http:evolvi.ng
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which even the most enthusiastic 6tatiste of the Ataturk tra
dition would find hard to defend. Second, the peasant some-
how compelled, cajoled, and induced a reluctant government

to modernize agriculture, an equalJly indefensible position.
Third, that as Turkey tried to do more and more complex things,
such as divers.ifying agricul ,"re the society was also able 
to develop more complex 1nl1tu.Lto) . Evaluating thei-rela
tion of local (Jovernment aq,-iculture, and probably to any
other economic r:,ctor, nvoJveS as.,O-Sesme.nt," not on 0J-]the 
capability of both adminitration an6 farimer to achieve dif
ferentiatio)n Oi:- hCapl_)ail.tics of each to bring their 
increased productive car,.cities inLo.a working whole, into 
an ins Litutioiiilized proc-s that makes change intelligible
and mana ,ca., J-n \;;ord, differentiation is easy and inteI.e. a 

ration is diflicult.
 

In my view, to ask whether local government determines 
agricultural de;velopytent or vice ve rsa is not only mislead
ing, but a meaningless question. Each in its own rrysterious 
way accounts for som( of the change in the other, and it is 
precisely the c....,.lity of dcae. inci with such comple.: change,
i , in.titutina]jizod that should he the cr".ical..... clhange, 

test of a country's readinss to moderni?.e agriculture or to 
undergo any other major social chancge. Mleasur-inc this po
tentiality is not Uasy for the poC"c s in fact unique in 
all its detail for each society. In general forim, howvrer,
it is far from unlique or obscure. Though it has seldom been 
a radical proces -, Turkey has unmistakably been able to 
devise new ]:in(ds of insti tutions such as expanding the pri
vate commercial, sector to the point where it bcgins to over
take the public sector, displaying sufficient political 
resilience to endure two periods of martial rule, and working
her way toward major legislation in a variety of fields. 

Overused as the term "linkage" may be in social sci
ence j argon, the best approach to measuring institutional 
complexity or the capacity f:or inst:.itutiona). change, seems 
to be that of e-panding our understanlirig of how reciprocity
between farmer and governmennt actually occurs. The conduits 
for such interaction are in fact the effective institutions 
of change. Mauch of this change in Turkey has .ictually taken 
place in the private sector and has been inadequately studied. 
The small merch,-int, grocer and cab-driver have all contributed,
but the links between them and the aggrregate figures of the 
planner are almost unknown.J. With this important qualifi
cation, there aze perhaps three foci. that can be examined in
 

A noteworthy exception is the work of M. B. Kiray, "Values,
 
Social Stratification and Development," Journal of Social
 
Issues, 14:2, 1968, pp. 87-100.
 

http:as.,O-Sesme.nt
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more detail. 
The first is the village itself and how the
farmer appears to have adjusted to change. The second is
the politician nediatincg between local and hiqher levels and
how his role has been transformed over the past decade. Thethird, and possibly most ambitious, is the overall relationbetween the voter and national institutions a; reflected in
patterns of participation in Turkish politics. 
 Eachthese factors points to a mediatjng Cjjjistitution: the 
of 
vilageSocetaas the grassroots Oi :thevilagunit of societal change; the role ofpoliticians as the most active person conlmunicating he sweenthe grassroots and Ihe center; and the systemic const-raintexercised by the populace as a wh)le through electoral

activity. Final authority in Turkey has rest:ed with the
military, the bureaucracy 
 and the national polit-icians,

without these channels for bringing about cori-p].ex institu-

but
 

tional change, their accomplishments would have been diffi
cult, if not impossible. 

A. Villages
 

Most Turkish experts agree that the integration of thevillage with urban society began in the 1950"s. Ataturk wascertainly a hero in the countryside, but the instituItions
needed first were to organize 

he 
power nationally as it ::Jstedbetween the wars in Turkish society, and the insttmitution- thathe put in motion were, for th most part, related ito the mobilized sector of the p.opuI.ation. It is import-anl: to note
that significant changes in the relationship of villagegovernment are easily traced to the 

to 
M1r.deres rRoime. Berore1950, the government and urban society by and lavx:qolittle impact on the coiintryside 

had 
rJencrally or on ar.ulturespecifically. Stirling speaks of the villages. in Sakaltutan,an Anatolian community near Kayseri, as "iridif f-.rent or ineffectively hostile" to Ataturk's reforms.l Szyliowiczdescribes the impact of the ViJ.U.age Law in Erdeiili, nearAdana, as minimal. "Although the measures which wiere designedto improve the physical, eductional, and social wll-he ingof the populace were largely ignored, the villages paid

[only] lip service to the specific administrative, legislative,
and financial procedures listed therein."2 
 For the villager,
 

1 Paul Stirling, andTurkish Villae.. London, Weidenfeld 
Nicholson, 1965, p. 268. 

2Joseph S. Szyliowicz, Political Change in Rural Turkey:
Erdemli, The H1ague, Mouton, 1966, p. 37; 
also Stirling,

Turkish Villae, op. cit., 
pp. 271-272.
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perceptible change began with the 1950 election when officials 
became "noticeably more polite,"1 and the cluelty of village
 
police was brought under control. The first credit coopera
tive appeared in Sakaltutan in 1950, and Erdemli joined with
 
neighboring villages to form a municipality in 1957, after 
the Deocratic Party helped have a road built to the nearby 
town. 

There are a number of excellent village studies on Tur
key, some of them based on longitudinal analysis. 2 Without 
describing them in detail, it is clear that the transformation 
of viJ.lacle life beg an aft.r the war, and accompanied, rather 
than followed, the agricultural prosperity that Turkey en
joyed in the early years of the Merdcres rcgime. Though the 
villager, like iost of u:., i.s fatalistic about death, lie is 
not f&i._iJsLic about the future of his childi'en or about his 
ability to influencc his oon life. Indeed, one study showed 
that on a poiiticixl efficacy scale, the villagcr seemed more 
confiden of ]lii ; ability to affect his political setting than 
did inure.pJ7iveqe4i ur))an Turks, a f-iid..ng that is indirectly
confij -rm.d by voting patterns in Turijey. Many an "insulated" 
or " eglected" vi.laer, however one prefers to pose the 
situatLi.on, responcdod to new aqricultural inputs , fored co
operat.ive, engaged "n c Corecial agricaulture, and generally
made h n e.f into a-,modern farmier once tLhc infrastructure was 
i.n placcc ;.nd the intentions of 'Jhe government were clear. As 
will be claborated furcther below, itis the latter of these 
condition!; that seems wost often lacking in attempts at 
rapid agi:icultural change elsewhere. 

The most c nmplete study of how the villager related to 
the Turkish government is a survey conducted by Professor 
Frey in .962 and including approximately 8,000 villagers from 
446 villages in all. the provinces. 3 The position of the 
village headman (muhtar) is virtually unchallenged, though 

Stirling, Turkish Village, 2p cit. , p. 269. 

2See, for example, M. B. Kiray, Eregli-Aqir Sanayiden Once Bir 
Sahil ],asbas.i, Ankara, 1964, a study of Black Sea coastal 
town latr Esited and studied by Paul J. Magnarella, 'From 
Villager to Townsman in Turkey," Midd.e East Journal, 24:2, 
Spring 1970, pp. 229-240. Also see Ib-rahim Yasa, lasanoglan:
Soci .c:oncmi.c Structure of a Turkish Villaqe, Ankara, 1957, 
and m.thmut 14;ikal, A Vi-lage 3n Anatolia, London, Valentine, 
Mitchell, 1950. 
3 Frederick W. Frey and Herbert H. Iyman, Rural Development Re
search Pro-ject: General Description and Evaluat6nIReport 
No. 1,C-uibridge, MIT, 1967. 
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the perception of local elites' role is remarkably differen
tiated. Nearly three-'quarters of all respondents designated
the headman as the most influential Vilager; roughly halffound him to be the farming leader in the community and the
most prestigious member of the community. 1 Though the ten
dency to attribute leadership values to the headman diminishes
slightly as villages acquire closer communication iiith the
 
outside 
world, it i; interesting that this re-evalvation doesnot seem to depend heavily on how often the kaymalam visits
the village. Neither does the organization o a party cell appear to affect the attributes of the village headman. Considering all three forms f.1ass media ,xpo'sure in Tn-r,,y,1radio, newspaper and cinema, there appearet a tendrncv' for
the headman's position to be enhanced hy the -LOIsJons of

modern life. Frey concludes that "traditional 1 1. e-] not be threatened by modernization nor be an . ,a

obstacle to inodernization. "2 Ills findings .;,. c,:te thaU. ,,r
 
purposes of this an:lysis, an e-ari.nation of iota." govern
ment and agricultural d:velopment may be more accurately

described as viewing parall.el phenomenon rather than clearly

interacting or reacting behavi or.
 

Though headmen tend to he old., more l.iterate, and 
more affluent than tL-eir co4leagues, t-hey share the same 
roots. Villages have remained comnmunities despite the inroads
of modern influence. AJros: all -., headmen staved knewthey
every adult in the village, an 60 neri;n : vis Ltd th, main
meeting place of the vi.liage daily in the wint crs. W'hen rc-. 
sponses of headmen, re.ligious leaders and vill.age males ive
compared Lhere is wi.ri:[ual unanimity in their judc,:P,,'en: of the
desired characteri of-esth! and J.nol of fice,3 even their
evaluation of how ou'sid forces r#Lal-cd t tht l eThese findings are especi,-i lly wiiport:an t f:or tho ,,.ri. shi.ng to
understantd how t, a v,-st rnajw(ts:. Of ..... 
rapid change for the past r( r:aLion. TheT growt:h in agricul
ture doe-L not appear to have er-oded vil.lage feelings of
solidarity, and may likely have enhanced XIFthem. w2ode,.rni ZiAgagriculture is thougjht- usual.ly to unde;r-ine vi).].c -,;os, it: does
not seem to have done so in Turkey, at least by 1962. The 

iFrederich W. Frey and Leslie L. Roos, Social Structure
Community Development in Rural Turkey: V ,llage E 

and 
and tellLeadership Relations, Report No. 10, Cambridge, MIT, 1967, 

p. 8. 
2Ibid., 
p. 24.
 

3Ibid., 
p. 30.
 
4Ibid., p. 33.
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effect has been much more one of successful adaptation to
 

modernity at the village level, while diminishing the atti

tudinal and behavioral distance between villages and authority
 

in Turkish society. In this specific sense, Turkey is today
 

more cohesive, more integrated in terms of the units of
 

social and political action, while a).so being vastly more
 

differentiated.
 

A good deal can be said about how well Turks themselves
 
sub-governorate
understand these changes because a study of 306 


officers (haymakam) was made in 1965 and its findings can be
 1 
 The recompared with the corresponding village responses.
 

sults are important in looking for the integrative mechanisms 

at work in Tu-zish society for they show on the whole that 
kaymakamn as opposedperception of village problems by thethe 

is very different. The offito the headrmcn and villagers 
problems of thecials see education and poverty as the main 

find roads, water andvillages, while the village members 
land as most important. 2 It is sign4i c'nt that the actual 

with villageadministrativc results may be more consistent 
preferences than these findings suggest, for the Roos study 

later showed that nearly half the provincial governors were
 

preparing road projects and two-fifths water projects, while
 
a fourth of the
educational projects were underway in about 

3 category "poverty" may be accuratelycases. Thus, the open 
into the projects desired by villagers. Even so,translated 

local atdministration isthe paternal quality of Turkish 
shown by the 81 percent of kaymakam who felt village prob

lems must be resolved by the government, while only 15 per

thought joint efforts of government and villagers were
cent 

needed. In contrast, only 44 percent of villagers thought
 

Frey
government alone should resolve village problems. 


speculates whether or riot "the villager may be ready to as

sume more initiative than the elite is ready to give him
 '4
 
credit for, at least in some areas."
 

and Noralou P. Roos, "Secondary
1See Leslie L. Roos, Jr., 

Analysis in the Developing Areas," Public Opinion Quarterly,
 
31, Summer, 1967, pp. 272-278, and T--hnFeyzioglQ, Arif
 

Payaslioqlt, Albert Gorvine and MUmtaz Soysal, Kaza ve
 

Vilavet Idaresi Uzerinde Bir Arastirma (An Investigation Con

cerning Dis-ti-ict and Provincial Officials), Ankara, 1957.
 

2Frey, Report 10, op. cit., p. 45.
 

3Ibid., p. 47. The full analysis of the elite study can be. 

found in Roos and Roos, Managers of Modernization, o cit.

4Report No. 10, op. cit., p. 49.
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The 'integration of the grassroots of Turkish society

with the complex changes described in the previous sections
 
can be observed from another perspective, that of the rapidly

mushrooming associational activity in Turkey. Under the
 
First Republic the most viable basis for group activity,

religious associations, was banned, but the 1961 Constitu
tions, while adhering to the principle of "secularism" goes

much farther toward promoting pluralist activities. The
 
most striking result of Yuqekok's survey is the enormous
 
multiplication of associations in Turkey since 1950.1 
 He
 
finds that Turkeyhad about 2,0.00 associations in 1950,

17,000 in 1960 and over 37,000 in 1968. Tabulations by cate
gory, not complete, are listed in Table XVII.
 

Table XVI: Growth of Associational Activity,
 
1950 to 1968
 

1950 1960 1968
 

No. Total No. Total No. Total
 

Religious 154 7.1 5,104 29.7 
 10,730 28.4
 
Sports 699 32.1 3,367 19.6 5,334 14.2
 
Agriculture 49 272 683
2.3 1.5 1.8
 
Cultural 
 285 13.1 2,511 14.6 6,327 16.7
 
Civil Service 166 7.7 665 3.8 2,355 
 6.2
 
Small Business 253 11.6 2,745 16.0 3,670 9.7
 
Local 102 4.7 
 853 5.0 4,644 12.4
 

1,70"8 15,517 33,743
 

The findings are not described in terms of the social
 
units of observation, so it is impossible to make inferences
 
about villages as such, though Kulekok does argue that the
 
religious associations are heavily correlated with the emer
gence of small business associations. The categories are not
 
well described in the available versions of his study, 2 but
 

1Ahmet N. Yuqekok, Turkeye do Orgutlenmis Dinin Sosyo-Ekonomik

Tabam (The Socio-Economic Bais O-6-Organized 1ecj~lon in 
Turkey), Ankara, University of Ankara, Ph.D. dissertation, 1971. 
2Nermin Abadan-Unat and Ahmet N. Yuqekok, "Religious Plural
ism in Turkey," Turkish Yearbook of International Relations,

1969-70, Ankara, Faculty of Political Science, 1971, pp. 24
49.
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assuming that the standards of measurement remain the same at
all time points some judgment can be made about the relative
 
strength of kinds of group activities, and gross linkage to
rural society suggested. 
The growth of "local" associations

is in itself indicative of the change of the past decade, and

the rate of growth of agricultural ass.ociations is impressive. 
 Even this crude finding also gives grounds to argue

that the middle class character of Turkish society has beenprofoundly affected, and by no means confined to the moreadvanced provinces. Kuqekok does break down religious andsmall business associations by more and less developed prov
inces, and many more less-developed provinces exceed the 
national average per province for both types of organizations.
 

B. Local Politics
 

Notably absent from most official proposals and pro
grams for rural development is any consideration of the t.ans
fo' matiops t king place in the village power structures, or.
of how these changes relate to politics more cgenerally inTurkey. The centralized, universalistic orientation of the
entire Turkish administrative and political system is onethat makes such recognition particularly difficult. To 
assert that this inadequacy may become a major crisis in Turkish society would be overly apprehensive, but even the
scattered case studies of local change indicate how conflict
is becoming more structured in localities and less amenableto moderation by the traditional patterns of oligarchic or
paternal solidarity. The local. political figures, headmen,landlords, even tractor drivers and merchants, are all partof the complex mos-aic of relationships relating the farmer 
to the larger society. The Turks are not- unique by any meansin their reluctance to incorporate the rapidly differentiating
forms of local power into the bureaucratic process. There is 
no reason to argue that it must be done, but there is every
reason to argue that to the extent the highly uniform andsomewhaL resistant local government system ignores these
forces they will reemerge in other aspects of Turkish societyand politics. The purpose of this section is to provide
insight into what has been 

some 
learned about ihtegrating forces 

at the local level, most of which are largely outside the
administrative--if not the political--linkage now existing 
or planned for the society. 

The central government has not been neglectful of ruralchange as such but rather it has not yet showed an interest 
in devising local government structures that can respond to
the array of local power structures actually found in towns 
and villages. This is not a shortcoming in a general form,
for the superstructure of the society has provided immense 
support for rural change, but nearly always in a uniform, 
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non-directed manner. Thus, Szyliowicz notes that agricul
tural price supports have perhaps been "the greatest single
 
benefit that government has conferred on Turkish village
 
agriculture."' But price supports leave the structural
 
decisions to the forces of the market place and to the un
foreseen social conditions of each village and farmer. The
 
result has been that larger landholders and more favorably
 
located communities have benefited, while small landholders,
 
the landless and the geographically remote have not. Again,

there is nothing intrinsically wrong with such a development
 
strategy, but the result has probably been to make conflict
 
at the local level rore difficult to resolve using official
 
machinery. More pronounced differences in standards of
 
living are beginning to appear. In a number of ways the
 
new political roles at the local level, the product of 20
 
years of developmental change, are only accommodated in
 
accidental ways. In effect, the local election remains the
 
sole integrating mechanism at the local level that is offi
cially recognized.
 

Some examples may help clarify this point. The overall
 
transformation of agriculture in the Vukurova region has been
 
one of the major success stories in Turkish agriculture, now
 
a major irrigated area producing very high quality cotton.
 
But development in agriculture has produced a variely of 
local power structures. In Karagaoren, sharecropping has
 
become a business-like relationship, where large landholders 
may claim up to two--thirds of the crop. 2 Absentee landomer 
practices have multiplied in more favored villages, while in 
less hospitable parts of the region, in a poorer village like 
Oruglu, sharecropping remains on a family basis and land
holders are more evenly distributed. When these two villages 
undergoing agricultural modernization are compared with two
 
villages already heavily commercialized, the incomes of the 
more developed are nearly double in the aggregate. But how 
these increments have been distributed in the various stages
of development varies a good deal, and the richer cormTiunities 
have some of the poorest, most marginal families. In the 
rich villages mechanization has reduced the demand for sea
sonal labor and tended to depress wages for agricultural 
laborers. In the poorest village, Oruglu, the investigators
 
report that household heads "can objectively evaluate their 
places, that they are dissatisfied with them, and are searching
 

1Szyliowicz, Erdemli, o . cit., p. 75.
 

2M. B. Kiray and Jan Hinderink, "Interdependencies between
 

Agroeconomic Development and Social Change: A Comparative
 
Study Condu'-ud in the Cukurova Region of Southern Turkey,"
 
Journal of Development Studies, 4:4, July 1968, p. 503.
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'
for channels of mobility." In the two wealthy villages,
 
where traditional, kinship political relations have virtu
ally disappeared, one finds the "ultimate form of a polari
zed power structure,".2 where large landowners dominate the
 
community and the majority of inhabitants are now agricul
tural laborers. Those who failed to improve their lot in 
the growth and modernization of the part 20 years have little 
opportunity to benefit from the changes now taking place.
 

Villages that have eoperienced rapid agricultural
growth, then, have very different power structures from 
those still heavily involved in conventional ,.,heat culture, 
such as Sakaltutan. Though these Anatolian farmers are much 
more prosperous from the overall improvements. in farm prices
and the like, kinship r.relations still figure hevavily in 

'village interaction and "reciprocity is the main sanction." 3 

Resort to courts to settle disputes is regarded as shameful
and on the whole, village' ' relations to officPIs are carriedon with caeu d ...

h careful creflected in the F:,;y survey. None
theless, there is constant talk and int2rcn in national 
politics and the world for these fariner.-- has been, in Stir
Iir,.g' s term, "foreshortened." Like Erdem]iJ. in the Black Sea 
region, the Anatolian village is not isolated from national 
politics, but its restructuring has not yet taken a form 
that has; clear implications for national politics and admin
istration. Erdemli is simil.ar in that the Democratic Party 
was active in opening up new links to the outside world, 
providing investments for a new market and roads. There 
are indications that the traditional power structure is de
clining, such as the discontinuance of arranged marriages.

Villagers were well aware of their direct political influence 
through the party, and the kaymakam found himself engaged in 
a much more tactful and intricate governing relationship 
after 1950.4 

The interface-between the administration and the farmer
 
involves two political cultures, that of the bureaucracy and
 
the much more diverse one of rural community. The two cul
tures become "fused at the level of local politics." 5 When 

1lIbid., 
p. 523.
 
2Ibid*., 
p. 525.
 

3Paul Stirling, Turkish Villages, 2R. cit., p. 149.
 
4See particularly the bargaining process to acquire new schools,
 
etc. in Szyliowicz, Erdemli, pp. cit., pp. 132-138.
 

5Michael E. Meeker, "The Great Family Aghas of Turkey: A Study 
of Changing Political Culture," in R. Antoun and I'.Harik, eds., 

http:simil.ar
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the Justice Party won the 1950 election in the Yeshilyurt
district, "cleavages between groups became more apparent'

because they could he expressed openly in political com
petition." I The factions had traditional histories in theagha clans of the eastern Black Sea region, but choices
 
soon gravitated around the ambitions of a more modern 
 and a more traditional tea farmer. The transformation of agriculture did much to bring the area into contact with na
tional politics, but the local leaders still 
see themselves
 

the of
sacrificing 
as public servants 

their own 
attentive 

self-interest 
to 

for 
needs 

the common 
the people 

good. "2
and 

These observations are confirmed in the much larger sample
of the Frey peasant survey. The integration issue centers
 
on how diverse change, much of it stimulated by agriculturaldevelopment, will impinge on the nation as local political
differences multiply.
 

The nature of the political link between villages and 
towns and the central government is of special interest precisely because it does not figure heavily in most official
discussions of local government: and administration. Theview of the military, at least at the time of the 1960revolution, has been clearly to discourage national par.ties

from intervening at the local 
level., and the new electoral

laws prohibit parties from having anything more than agents
below the provincial level. Although this is probably a
naive demand, 
 it also denotes the 'i\titude of one influential
block in Turkish politics. In general, it is echoed bybureaucrats who tend to adhere to -he stereotyped view thatlocal politics is an obstacle to solving major naLional

problems and mobilizing national resources. As has beensuggested before, this is a ve.:y rnarrow concept of what constitutes national resources and capabilities, for the loyalty
and support that the Turkish government has received from therural citizen should not be discounted lightly. Given the 
present diversity of the agricultural sector, the growing
disparities of income, opportunity and education between
rural and urban life, and the variety of political formulas

operative in communities undergoing the stress 
of rapid
change, the political system secms quite ill-advised to take a complacent, let alone a negative, view of the linkage be
tween government and villager.
 

Rural Politics and Social Change in the Middle East, Blooming

ton, Indiana University Press, 1973, p. 263.
 

iIbid., p. 251.
 
2 Ibid., 
pp. 262-263.
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A reasonable amount is known about local politicians,

the link between the headmen described in the previous sec
tion and the parties. Though hardly qualifying as rural,
 
one study has been done of candidates for local office from
 
provincial capitals and other towns over 30,000, a total of
 

1
238 persons of whom 160 responded. to the survey. One of
 
the most interesting findin s of this, and an earlier study

of mayors in 1958 and 1964, is the high proportion of ex
officials taking elected positions. Among mayors, 11 per
cent in 1958 had been public servants, 18 percent in 1964,
and 27 percent in the Tachau study. In the earlier study,
farmers were by no means unimportant, being 35 percent of 
the 1958 municipality study, 29 percbnt in 1964, although
hardly visible in the loess representative sample of Tachau. 
The indication of' these survey.; is that local and official 
views are hardly absent froom the prevailing pattern of LGcal
election results. The very clear overlap of background and 
experience makes e.,en less understandable the reluctance or 
disintere t of the centy.'rl government in adapting the local 
government system to the diverse influences to be observed 
at the local level. The Justice Party, though often regarded 
as unsympathetic with 'the bureaucracy, had a larger propor
tion of civil servants running for office in 1963, an indi
cation that the dishonored officials from the old Democratic 
P~rty regime were in fact using the electoral system to 
return to positions of influence.
 

Though the wider implications of this trend do not 
directly concern this analysis, it is important in assessing
the future of local government to see that it has already
become a structure responding to countervailing forces in 
Turkish politics, providing an escape valve for rejected
parties and means of reestablishing a political base as such
 
groups reconstruct their power. This kind of phenomenon
indicates that the local political process developing in 
Turkey is by no means the subordinated, passive institution 
that some official views suggest, or may even prefer. It
 
may also suggest why the incumbent regime has not taken a 
more positive view of extending more authority to local in
stitutions. The implications of this use of local politics
 
as parties again renew their base in what are now even more
 
mobilized and better informed villages and small towns must
 

1Tachau, "Local Politicians in Turkey," op. cit., 
pp. 91-132.
 
The sample includes 78 towns and cities T wElT-h about a
 
third were over 50,000; a third 25 to 50,000; and a third
 
under 25,000.
 
2Rusen Kele 
 and Covat Geray, Turk Belediye Baskanlari, 2p.
 
cit.
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be taken into account. The national representative insti
tutions have been insulated from these changes, in part 'by'
 
a military elite who resist the interplay of politics at
 
various levels of the. system, and in part by a legalistic
 
tradition shared by most educated Turks which prefers to
 
ignore the actual dynamics of highly politicized society. 
But however dimly understood given pr:esent analytical capaci
ties, political forces tend to find indirect means of expres
sion where more direct channels a-e closed. The villages, 
like the towns and cities, have steadily added to these 
capacities in the course of the agricultural transformation 
of the past 20 years. 

How these local leve forces will merge in Turkish 
political life cannot be predicted, but their presence is 
implicit in much of the aggregate data already presented.
The earlier peasant surveys show that many farmers do feel 
politically efficacious, that is, about: 1wo-1-hi_-Cis fcl. that 
they can influence their political future. At: the same time, 
other changes in the society are less assuring. Choices are 
becoming more constrained in rural Turkey i-; arable land is 
used up, as agricultural incom',s show rather larger dis-. 
parities, and as the agricultural landless class grows.. A 
repeat of the Frey survey showed that 52 percent of the 
farmers regard their incomes as inadequate, a rather vague 
category of response, but one potent wit-h meaning none
less.1 The available conmunity studies provide anmlo evidence 
for the res :tucturing of local power as development takes 
place, possibly ;n the direction of increasinqly oligarchic 
leadership in the rural villages, as the Frey study suggests, 
and adjusting to the interplay of natiolial politics in the 
larger towns and villages. To see something of how these 
changes relate to the larger political sysetem, the national 
electoral process wi.]1 be e.-a<mmined next. 

C. National Political PacticipatJon 

The nature of national-local interaction in developing 
countries must be put in "Larger peirspective in order to assess 
its meaning in the local governmont context. In nearly all 
developing countries urbai-rurai relations are basical.ly 
governed by inertia, that is, a modicum of support is needed 
and very marginal resources are required for rural localities 
to carry on a fairly stable relation to the center of power.
Nearly all Turkish experts would probably agree with Frey's
observation that the national elite has always been weak
 

iAhmet Tugag, Kirsal Topluluklarda Degismeler (Changes in
 
Rural Communities), Ankara, .1971, p. 300.
 

http:basical.ly
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outside the cities and "their gras'sroots control quite
 
limited."1 The same thought is found in Mardin's notation 
of the Republican Party's reaction to the openinq up of full 
participation at the time of Ataturk's death in 1946. "Do 
not go into the provincial towns or villages to gather sup
port: our national unity will be undermined." 2 The dis
interest of Turkish officialdoin ini the peasant is on the 
whole characteristic of most developing countries, and the 
radical reStructurin . of this relationship is a major crisis 
in the development of new inshJitutions. In Turkey this 
transformation was ,ct in motion by the .1.950 electin, when 
the appeal of the Democratic Parry "intervened at just the 
right titie to provide many tr--nsitiofial rural areas with the 
belief that they we.Cre not infer:ior." The Democratic Party
"relegitinized Islam and traditional rur:al values" and was 
a blow to the major poaer centers of the Republic. 3 Whether 
the Constitution of 1961, as M.irdin arcjues, is an effort to 
restore the supremacy of the traditional; urban ruling 
classes cannot be settled her:, but it is apparent that the 
past denade has been one of momentous institutiolial restruc
turing in 
power among 

Turkey, beginnilne 
farmTer,.; andl pea

with 
sants 

the 
and 

mobilization 
noow reinforced 

of national 
by their 

economic modernization. 

The evidence of aggregate agricultural change, pre
sented in Section 11, is not too helpful in seeing how local 
government has developed unless the transformation in farm
ing is view:d as the addition of highly important economic 
power .to a rural cl.ase already on the way t-ward exercising 
political power. The task of local government and adminis
tration, then, is not so much that of enhancing acg3icultural 
modernization, which appears to have had its initial impulse 
prior to governmental support and interest, but that of 
finding ways of integ.rating the increased differentiation 
of rural society with national institutions. How or when 
this will be necessary in developing countries must be worked 
out in the cultural and historical experience of each nation, 
but this much is clear: Turkey's relative success in main
taining a stable, integrated society came about where the 
political mobilizaLion of rural society preceded economic 
change, and where an administrative class stood ready to 
organize and support the consequences of such a mobilization. 

iFrederick W. Frey, "Patterns of Elite Politics in Turkey," 
ms., pp. 31-32. 

2Mardin, "Center-Periphery Relations," o. cit., p. 182. 

Ibid., pp. 185--186.
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Whether the Turkish elite, including the military, the bureau
cracy and the politicians, understood and intended such trans
formation is unclear, though it is by no means unusual for 
elites to prefer as direct and reliable forms of control as
 
possible. Nonetheless, the elites did genuinely accept the 
uncertainties and diversion of national elections, a conces
sion that placed political power in the countryside and a
 
process that was possible because provincial, and local govern
ment were prepared to act as impartial organizers of the
 
electoral process.
 

Ozbudun's study of political participation provides an
 
excellent analysis of how electoral participation relates to 
the difficult process of integrating urban and rural Turkey. 
The .950 election found the Fepubli.-,,. Party still gaining 
more votes in the least duveloped, eastern regions of the 
country, where their strategy of relying on local notables 
to turn out the vote still .,orked. The Democratic Party did 
better in the more modern regions despite the fact that it 
is generally regarded as favor.ing, as it did, the interests 
of farmers in the subsequent dec-.de. ! The cleavages of social 
forces in the early stages cl mobilization, then, were not 
so much along class lines, as alnnq channe.s o1 ca-mmunication 

t g if-heir divergent forms of grassroots con...rol. Oz)udun 
concludes that "Just as in the late Ottoman Empire the pea
sants and the local gentry wore dliven inlo the s,.e camp 
because of their com-ion enmity to goveInijtrui ofic[is , the 
common grievances ajalins t the R.P. elite brougIht about an 
alliance among the businessmen and the workors, lan,]lords 
and landless peasants , clerics and urban protessinals."2 
This was an unstable and del.ica te a.liiance. Its decline and 
reformulation around the 1960 revolution, given the rate of 
economic change, should not have been un,:xpected. 

The structural transformation of Turkish elections can 
be followed through the elections ot the 1960's. Dividing 
Turkey into nine agricultural r.-egions, it appears that the 
Republican People's Party kept its hold. on the less developed 
regions until the national el.c'ctJon of 1969. During this 
period three national eloctions occurred, r'.vealing t''vo im
portant trends. FIirst, in the .96.1 and 1965 elections, there 
was no more than a 4 percent difference in turnout between 
more and less developed regions, but in 1969 there was nearly 
a 13 percent difference with the less developed regions vo
ting at the hi.cher rate. 3 Those who felt deprived by a decade 

1Ozbudun, Political Participation in Turkey, a. cit., pp. 
11-12. 
2 Ibid., p. 18.
 

31bid., p. 8.
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of development appear to have been voting more heavily, and
 
shifting their vote to the successor of the Democratic Party,
 
the Justice Party. Their behavior is confirmed in attitudinal
 
studies, which show the voters in less developed provinces
 
having a higher sense of political efficacy, though less
 
knowledge of political parties. 1 The second effect is the 
steady recovery of the Justice Party in less developed re
gions, starting from 16 percent or less in the three least 
developed regions in the 1961 elections, and growing to 30 
co. 40 percent of the vote there in 1965 and .969. Simnul
taneously, the People's Party L:..qan to build new strength in 
more developed regions, such that the region where it was 
weakest in 1950 (Marniara) was its strongest outpost in 1969.2 
The support for land reform by the Peoples' Party appears to 
have sharply reduced the help it received from local not
ables and landlords in less developed regions, while its 
stronucI social welfare orientation appears to have acquired 
support in more developed regions. 

The readiness of the rural voter to express his polit
ical preferences seeins well established in Turkey. In an 
urban-rural breakdown of voting, rural turnout was consis
tently higher in all national elections since 1961.. Moreover, 
in the 1968 provincial elections, partic pztion involves some 
66 percent of voters, while municipal electi ons for mayors 
and councilIs drew slightly less thzan 60 percent of the voters. 
Given the facL that the rural voter is generally more incon
venienced in voting than the urban resident, these differ
ences are strong evidence of the determn;Aionn of the rural 
Voter to use his franchise and to look to parties to advance 
his interests. Although voting in local 'lections has de
clined in absolute levels in national elections, the rural 
vote reinains higher in all three national elections of the 
G0'. reaching its createst difference (over 13 percent) in 
1969. Regionally, the greatest differences are in the least 
developed provinces. In the most feudal and least developed
region, the Southeast, the percentage difference was nearly
16 percent in 1961, 24 percent in 1.965, and over 31 percent 
in 1969. 3 Thus, the urban-rural trends in voting parallel 
the regional trends, with the Justice Party doing better in 
cities, though the Peoples' Party also made urban gains. In 
the east, the Peoples' 'arty losses were felt in both cities 
and countryside, while the Justice Party improved its rural 

iFrederick W. Frey, Regional Variations in Rural Turkey (Cam

bridge, MIT, Rural Development Research Project, No. 4, 1967.
 
2Ozbudun, o. 
cit., p. 14.
 
3Ibid., Ch. V, p. 4.
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1 
support. The rate of urbanization does not correlate
 
strongly with changes in the vote for either party.
 

Ozbudun attributes the reversal of expected changes in
voting to the success of the Peoples' Party in changing its
image to a "left-of-center" party. The party can now appeal
to lower classes in both cities and countryside, thus giving
it: a more heterogeneous social base and breaking the his
toric strength of the Justice (or Democratic) party in the
rural areas. Where :].al power structures remain in the
hands of local notable!, t.. is more progressive strategy has 
not yet been dirc,'7_-.y coanunicated to farmers and share
croppers.2 Ilis c;- on theargument Lters crowing a tooiowy of
the voter in varc-ious regions of th(e country, combined with
the class appeal the Peoples' Par-t can make to the socio
economic "underdog" after a decade of. development. His 
argumient is buttressed by evidence showing that: the combined 
vote for the two major parties is greater in the more
developed provinces, and that the splinter pa-i.-ies have 
grown more in less--developed provinces where single issues 
or traditional manipulation are more readily alied.: 
Eight of the 10 provinces where the combined vote for the
Justice and Peoples' Party was lowe-- were in the least.
developed Southeast and East Central regqions. Lun a not too 
curious way, then, the conc'-n of the military and the offi
cials that a special effort be made to impuov the -LprcTsod
re-rions is echoed in the exper:ience of Lhe heTeliician. 
most apparent risk to political stahilit y in Turkey is not
nearly as much a straightfor.-ird urb-irural c-la,age, hut 
a more regionally based resentment :oward a : -;:emn "thathas
allowed a major area of Tu.rk.,y, to he by--passed i - the course
of development. Whother voters in sich -ireas -,_awarje of
their comparative neglect, or vote under histoj.;c forms of
manipulation, the implications for the system -, a whole are
the same. In this way, the penetr-al.ion of eastlern regions
by the Peoples' Party may be an important step toc,;ard main
taining the effectiveness of representative govwrament in 
Turkey. 

An important indicator of future tasks for local ad
ministration in rural Turkey is the clear indication thai: 
even among villagers, voting turnout is negatively associated
 
with development. 4 
 In the 1969 elections in particular,
 

1lIbid., 
p. 7.
 
2Ibid., Ch. VI, p. 9.
 

3Ibid., pp. 16-17.
 
4Ibid., Ch. VI,, pp. 9-11.
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turnout was negatively associated with the existence of a
 
primary school in the village and with the use of Turkish
 
as.the main language. Higher rates of turnout among less 
modern farmers may indicate, as Frey has suggested, that 
less.privileged farmers and peasants are "more voted than 
vo ting."1 It also denoted the growing responsibility of 
the developmental machinery of the state to redress the im
balaJt"ce of their efforts. One interesting implication of 
thr Jess autonomous voters' behavior in Turkey is that dis
meii Wbering party organization below the sub-governorate, as 
t 	 .a has insisted, may be destabilizing. Thus, 

}.d finds that vil].ages that had no party cell prior to . d the highest rate of turnout. 2 If one considers 

pM i.1.'g x>n.ization as one indication of overall socio.
ec 't'. .. cdevelopment, ciriving the less developed regions
p'-.0 Villines of active party structures may well enhance 
the -,un.trol exercised over less aware, less informed 
citizens through th,. traditionai. power structures. Another 
sign of how less deLveloped villages are more readily 
manipulated in elections is Ozbudun's finding that the 
least developed villages were those most likely to be dom
inated by a single party.3 One-party villages tend to be 
less literate, less educated, more isolated from the outside 
world, to have more landless peasants, and nearly half have 
Kurdish as their native language. 4 

Though the choice is by no means this simple, there 
is a limited sense in which electoral institutions in Turkey 
may be in the procesr; of choosing between a moderated class 
division in voting or enhancing the strength of ethnic vot
ing. The most important service the politicians may be 
providi ig the military and the bureaucracy is to make 
apparent the possibility of more intransigent political 
divisions before the conflict becomes intense. On the other 
hand, one might also argue that the disposition of the mili
tary to discourage lc;,i. level party organization, with the 
acquiescence of the bi' ieaucracy in a production-oriented
development strategy, largely responding to market forces, 
has been to risk the introduction of serious political con
flict. More positively, the voting data also show that the
 
two major parties have deveoped more evenly distributed
 
public support across the country in the past decade, and
 

1Frederick W. Frey, "Themes in Contemporary Turkish Politics,"
 

ms., p. 17.
 
2Ibid., p. 19.
 

3Ibid., 
p. 22.
 

4IbiA., pp. 25-26.
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that they have more similar social and economic roots in 
Turkish society than they did in the early era of represen
tative government. These are forces suggesting that the
 
bi-party system can respond to a wide range of needs, and 
that given an opportunity, urban-rural or even regional 
polarization of voting can be avoided, thereby enhancing the 
possibilities of effective repr sentative government. The 
politicimnns like the administrators and officers have an 
important role in the political integration of Turkey. 

There have been important changes in the political elite 
in the past decode, some of them stemming From the invigora
tion of party politics after 1950. The proportion of depu
ties from the traditional military and adinistrative elite 
has constantly declined, with lawyers replacing ex-officers 
and officials as the leading group after the .950 election. 
Another striking change has been thc. much larger proportion 
of deputies born in the re-lion they represent, reaching two
thirds of the representatives in 1957 and consistently being 
nearly four-fifths of the deputies over the 60's. 1 Patterns 
of recruitment to parliament have also changed, and since 
1950 no more than half of the legislature have had rp'tavious
experience. But the choice to run for national office still 
appears to be divorced from work in the party ranks and 
local organi2ations. Neither local, elective off ice nor 
local party office seem to figure heavily in obtai.ng par
liamentary seats. The overall trend conforms to the pattern
of voting itse.f, for the two major parties appear to he 
increasingly homogeneous in terms of their rrepresentLatives,
their levels of education being nearly identical i.n 1969.2 
These trends could, of course, be read as a aterin down of 
political competition, but they also indicate that in the 
judgment of both parties, the electorate responds to very
similar kinds of men. The inference can be made that the 
similar background of deputias reflects a homogeneity in the 
legislature itself which may contribute to its effective 
functioning as a legislative body.
 

The importance of an effective national assembly should 
not be underestimated in a country at Turkey's stage of 
development and historical experience. Nearl.y 70 percent of 
the population remain rural citizens, however much industrial 
and urban proqress has been made in the past 20 years. In 
numerous developing countries, the reconciliation of urban 
and rural preferences and needs remains a serious obstacle to
 

1Frank Tauchau with Mary Jv Good, "The Anatomy of Political
 
and Social Change," Comparauive Politics, 5:4, July 1973,
 
p. 555.
 
2 Ibid., p. 558.
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continued, stable institutional development, a problem the
 
Turks, despite periods of turbulence, seem to have been able
 
to resolve. 
Of the three centers of power described in the
 
Introduction, the bureaucracy and the military are probably

least sensitive to the integrative problems confronting the
 
society, though they have shown more ability to adjust to
 
change and to exercise restraint than their counterparts in 
many other developing countries. Nevertheless, it is the 
electoral process in Turkey that has brought to the surface 
underlying, potentially deeply divisive conflict in the
 
society, and placed the bureaucracy ad the military in a
 
situation %.;herethey needed to recognize their own elitist,

urban tendencies. The agricultural modernization of Turkey
made this link to power necessary, and in many ways essen
tial to the continued growth of the economy. The centralized 
nature of the local government sy.tem, often buttressed by
admini.strative policies that diminished its role in politics,
has not contributed as much as possible to the integration

of the society. The potentially serious dislocation between
 
the rural society and effective control power has been
 
avoided because of the electoral institutions that Turkey

has managed to keep alive. In this way, elections are a
 
vital link between agricultural development and political
 
power. 

V. Conclusion
 

Attributing the agricultural development of Turkey over
 
the pa t 20 years to local government would obviously be
 
excessive, but so also would be the assertion that the trans
formation of rural. society would have'been possible without 
an effective government at the local level. Clearly, the 
admini:strative and military elite never saw the transforma
tion of rural Turkey as a prime goal, whether one is thinking
of Ottoman Turkey, the Ataturk era, or the developmental
effonrts since the 1960 revolution. The push came from i-he 
farmers themselves, most of them undoubtedly the more privi
leged in terms of physical. and human re,-ourcus. flut the 
nationalist identity of uhe snciety never permitted even the 
more reluctant members of the elite to disown rural Turkey, 
nor did it erode their determination to make representative 
government work. Local governmient never developed to become 
a major channel for rural and agricultural change, but once
the political influence of rural society was manifested in 
the 1950 election the institutions of national and local 
government did not resist the transformation of the country
side.
 

As thisanalysis tries to underscore, the elite groups

worked hard and with a high degree of success relative to
 
most developing countries to fashion institutions that could
 
integrate the rural majority into Turkish society. 
Moreover,
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this transfor I ion of the major institutions of the society
would very like:" have been much more difficult were it notthat countervailing groups--the military, the bureaucracy

and the politicians--each felt that the other had an impor
tant role to play. Put differently, had any one powerfulgroup in the society decided to resist agricultural moderni
zation, and the subsequent integration of rural Turkey intothe political. system, there would almost certainly have been
 
no agricultural progress.
 

Those looking for answers to the part local institutions

have to play in agricultural development, then, have a choicebetween narrow and broad conceptions of what the entire process means. In the narrow sense, local institutions do not
have an untarnished record. Much of the diversification andmost profitable agriculture in Turkey has emerged without
 
stimulation from local agencies, but it was soon provided
with the roads, comiunications, agricultural inputs, 
 and soforth, needed newto make kinds of agriculLure attractive.
The public sector has on the whole failed meet investto the 
ment targets set for it, but richer farmers have invested
heavily in tractors, fertili:er, seed and machinery. Cooperatives are and usednumerous frequentl.y to support agri
culture, but the government 
 has not been able to provide
aggressive support expandedfor cooperatives, and innovation
 
in this area has come heavily from individual Turks.
 

In terms of access and responsiveness, the most important change took place very quickly as the bureaucracy learnedin the Menderes period that its heavyhanded methods would no
longer be tolerated. Nor did the elite groups ever attemptto withdraw from the urban or rural voter the genuine concessions made to their power. Municipal government, much of

it in small towns and cities, has become increasingly vigo
rous and has received sizeable government inves trxm t. Provincial government, still ensconced in a framework designed

for law and orler, has been increasingly displaced by

regional adinistrative units market The 

new
 
and forces. narrow


view of the role of local government mifli-. conclude that
things would be much the same in Turkey today without the
administrative and political efforts of local government.This argument would be more persuasive were it not that local 
government was also the vehicle of national presence in thevillage, the final arbiter of law and order, and, however
belatedly, the channel for a sizeable amount of direct sup
port for peasant and farmer.
 

The broad view is perhaps more difficult to argue,
but it is the one within which the re'ation of local govern
ment to agriculture 'mustultimately be judged in any society.
Without succumbing to populist sentiments, it is obvious that
 
Turkish society could not have developed to its present state
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without the support of the rural citizen. Simple as this
 
statement may appea., very few developing countries are as
 
aware of the momentum, if not the impettis, to be derived

from the countryside. Turkey is more and more an 
integrated

economy, the rural sector providing industrial raw materials,

food for the cities, and a steady flow of labor for 
a grow
ing industrial sector. The farmer has not enjoyed the in
come, the education nor the social. welfare of the urbandweller, but he has also extracted substantial tax benefits 
from the system and clearly is aware of his political influence. Neither the effective exchange of goods and ser
vices, the qradual construct.ion of respected national
institutions nor the constru.tive use of power would have
been possible without the se'irity and coherence brought torural Turkey by local government and administration, which
did represent a genuine and real effort by national govern
ment to remain in contact with farmers and peasants. Through
this link have developed institutions of national government
far more successful in integrating the society than those
found in most developing countries, a notable achievement
 
among the countries of Asia and Africa.
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