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ABSTRACT

STREET LEVEL BUREAUCRATS AND SERVICE PROVISION: THE CASE
OF SYRIAN REFUGEES IN ALTINDAG, ANKARA

Oba Erdogan, Cansu
M.S., Department of Urban Policy Planning and Local Governments

Supervisor: Assoc. Prof. Dr. Mustafa Kemal Bayirbag

August 2019, 147 pages

This thesis mainly aims to reveal how the discretionary power of the street level
bureaucrats who are working in social assistance sector is affected by the
circumstances of the fragmented and decentralized structure of the social assistance
provision to Syrians and the ambiguous legal framework and policies about Syrians
under temporary protection in Turkey; and how the direction of this discretionary
power affects the social assistance provision at the local level in return. For that
reason, this study focuses on analyzing the interface between the local service
providers and Syrian refugees. Approaching Syrian urban refugees as service
recipients in addition to the refugee identity of them, their articulation in the local
welfare system is aimed to be analyzed in Altindag context. Elaborating on the legal
framework about Syrian refugees in Turkey, it is argued that the ambiguities in the
legal framework might be increasing the importance of the local level as it provides
a larger space for decisions of street level bureaucrats. It is attempted to reveal the
role of street level bureaucrats in local service provision through concentrating on
the intersection point where the service providers and the service recipients meet.
The main institution types in social assistance provision in Altindag are identified
as the governmental institutions, local governments, and non-governmental

organizations. The field study implemented in the scope of this thesis is based on



the interviews and focus group discussions that are conducted with street level

bureaucrats of those institutions and organizations.

Keywords: Street level bureaucrats, Syrian refugees, service provision, social

assistance, local welfare system



0z

SAHADAKI BUROKRATLAR VE HIZMET SUNUMU: ANKARA
ALTINDAG’DAKI SURIYELIi MULTECILER ORNEGI

Oba Erdogan, Cansu
Yiksek Lisans, Kentsel Politika Planlamasi ve Yerel Yonetimler Anabilim Dali

Tez Yoneticisi: Do¢. Dr. Mustafa Kemal Bayirbag

Agustos 2019, 147 sayfa

Bu tez temel olarak sosyal yardimlar sektoriinde ¢alisan sahadaki biirokratlarin
takdir yetkisinin Suriyelilere sosyal yardim sunumunun parcali ve adem-i merkezi
yapisindan ve Tiirkiye’de gegici koruma altinda bulunan Suriyelilerle ilgili belirsiz
yasal cergeveden ve politikalardan nasil etkilendigini; ve karsiliginda bu takdir
yetkisinin dogrultusunun yerel diizeyde sosyal yardim sunumunu nasil etkiledigini
ortaya koymay1 amaclamaktadir. Bu nedenle, bu c¢alisma kapsaminda hizmet
sunucularla Suriyeli miilteciler sahada karsilagtiklar1 ara ylizeyin analizine
odaklanilmistir. Suriyeli kentsel miiltecilere miilteci kimliklerinin yanisira hizmet
alicilar olarak yaklagilarak, Altindag baglaminda yerel refah sistemine
eklemlenmelerinin analiz edilmesi amaglanmaktadir. Tiirkiye’deki Suriyeli
miiltecilerle ilgili yasal cerceve incelenerek yasal gercevedeki belirsizliklerin
sahadaki biirokratlarin kararlari i¢in daha genis bir alan yaratmalariyla yerel diizeyin
Onemini arttirtyor olabilecegi tartigilmaktadir. Hizmet sunucularla hizmet alicilarin
kars1 karsiya geldikleri kesisme noktasina odaklanilarak yerel hizmet sunumunda
sahadaki biirokratlarin rollerinin ortaya konulmasi hedeflenmektedir. Altindag’da
sosyal yardim sunumunda bulunan temel kurum tiirleri devlet kurumlari, yerel
yonetimler ve sivil toplum kuruluslari olarak tespit edilmektedir. Bu tez kapsaminda
yiriitilen saha c¢alismasi, bu kurum ve kuruluslarin sahadaki c¢alisanlariyla

yiiriitiilen miilakatlara ve odak grup tartigmalarina dayanmaktadir.

Vi



Anahtar Kelimeler: Sahadaki biirokratlar, Suriyeli miilteciler, hizmet sunumu,

sosyal yardim, yerel refah sistemi

Vii



ACKNOWLEDGMENTS

First of all, I would like to express my deepest gratitude to my supervisor Assoc.
Prof. Dr. Mustafa Kemal Bayirbag for his ongoing support throughout the thesis.
This study is completed thanks to his supportive attitude, valuable advice, criticism,
patience, and encouragement. I owe special thanks to examining committee
members Assist. Prof. Dr. Asuman Go6ksel and Assoc. Prof. Dr. Can Umut Ciner for

their precious criticisms and comments.

I am also very thankful to the Organization I work for, for all the professional
contributions to me and specialization in the refugee field. I appreciate my
colleagues’ support, contribution, and encouragement. I also would like to thank my

friend Simay Dag for all her encouragement in critical moments.

I would like to thank my family for their support throughout this thesis and in all
my education life. I also would like to express my thanks to Ercan Erdogan for his
endless support, assistance and accompaniment throughout all stages of this

research.

viii



TABLE OF CONTENTS

PLAGIARISM. ..ottt st sttt il
ABSTRACT ...ttt sttt ettt sttt v
OZ ettt vi
ACKNOWLEDGMENTS ...ttt viii
TABLE OF CONTENTS ...ttt ix
LIST OF TABLES. .....coeotetieteeeee ettt Xi
LIST OF FIGURES ....coioiiiiiiieieeeeesee ettt xii
CHAPTER

1. INTRODUCTION ..ottt 1
2. THEORETICAL FRAMEWORK ......cccciiiiiiiiiiieeeeeeeeeeee e 9
2.1 Literature Review on Syrian Refugees in Turkey..........cccocveveernnnee. 9
2.2 Whois @ REfUZEE? .....cceiiiiiiiieiieie et 11
2.3 Transformation of the Welfare State: Local Welfare Systems........... 13
2.4  Local Response to MObility ........cccceeciieriiiiiieniieiieieeieeee e 22
2.5 Deconstructing Street Level Bureaucracy ...........cccoeceeeevvenienieenenne. 25
2.5.1 Street Level Bureaucrats as Frontline Workers ..................... 26
2.5.2 Power of Discretion and Developing Routines...................... 28
3.SETTING AND CONTEXT ..ottt 36
3.1 The Story of Syrian Refugees.........cccceevuieriiiiiiniiiieeieeeeeeeee 36

3.1.1 Urban Refugees and Urban Character of Syrians’ Presence
TN TUTKEY . 38
3.1.2 Legal Framework for Syrian Refugees in Turkey ................. 46
3.2 [Institutional Mapping of Social Assistance Provision....................... 50
3.3 FIeld StUAY ..coveeeiieiieeeeee e 54
3.3.1 Choosing the Study Area: Context of Altindag..................... 55
3.3.2 Research Design........cccceecuieniiiiiienieeiieeiie et 58



4. FIELD STUDY: PROVISION OF LOCAL WELFARE SERVICES IN
ALTINDAG ..o oot e e e e e e e s e e s es e e es e et e ses e eses e 65

4.1

Local Welfare System in Altindag in Context of Syrian Refugees ...65
4.1.1 General Service Areas and the Services that Syrian

Refugees Might ACCESS.....ueeruiieriierieeiieeieeiieere e 66
4.1.2  The Service Types Applied the Most by Syrian Refugees ....71

4.1.3 Evaluation of Legal Framework about Syrians in

4.1.4 Evaluation of Welfare Policies towards Syrians
INAIINAAG ..o 75
4.1.4.1 Effects of Relevant Legislation and State

Policies towards SYTians ...........ccceevveevieenieeniienieeseeeieeieeens 75

4.1.4.2 Coordination among ACtOTS...........ccceerveerreerreenneennns 82

4.2 Experiences and Responses of Street Level Bureaucrats ................. 87

4.2.1 Rights Based Approach versus Needs Based Approach........ 87

4.2.2 Dilemmas of Street Level Bureaucrats ............ccccceeeveerirennnnnne 91

4.2.2.1 Heavy Case Load .......ccccoceeviieiiieniiciieeieeeeeeeeee 92

4.2.2.2 The Problem of ReSources...........cceverveeneeniennennnnne 98

4.2.2.3 Human Side of Their Work..........cccevieniniinienennne. 100

5. CONCLUSION ...ttt ettt se e 105

REFERENCES ...ttt sttt 120

APPENDICES

A. APPROVAL OF METU HUMAN SUBJECTS ETHICS

COMMITTEE ..ottt 130

B. TURKISH SUMMARY / TURKCE OZET ...c.cooveveeeeeeeene. 131

C. THESIS PERMISSION FORM / TEZ IZIN FORMU .........cccoeconen. 147



LIST OF TABLES

Table 1 Distribution of Syrian Refugee Population in the World.................. 37
Table 2 Number of Syrian Refugees by Country of Asylum........................ 41
Table 3 Institutional Mapping of Social Assistance............c...cevvvvuiiiiniinnn. 51
Table 4 List of the Key Informants.............cccocciiiiiiiiiiii e, 62

Xi



LIST OF FIGURES

Figure 1 Siteler and Surrounding Neighbourhoods.........................l

Xii



CHAPTER 1

INTRODUCTION

It is witnessed the highest level of displacement in the world and cities are broadly
affected by this trend. In line with the development and spread of urban areas, the
number of refugees who are living in urban areas has increased and both internal
displacement and international migration have started to become the subject of
urban studies. In spite of policies of some hosting governments regarding settling
asylum seekers and refugees in camps, the increased number of asylum seekers and
refugees make accommodating them all in camps very hard due to scarce resources,
since the majority of displaced persons are living in developing countries (UNHCR,

2019). It brings a burden on cities as the urban population grows.

Although the refugee crisis is a global phenomenon, the effects and consequences
of huge refugee influx are mostly observed at the local level due to its effects on
local resources, the role of local authorities, the perception of host communities and
so on. As the number of Syrians under Temporary Protection in Turkey increases in
urban areas in the eighth year of the crisis, the Syrian refugee issue is also needed
to be handled with the urban policy perspective in terms of its influence on local
resources and local service provision. In that regard, focusing on the fact that refugee
phenomenon is much urbanized in Turkey context, this thesis aims to contribute to

refugee studies with urban aspect.

Even it can be said that the emergency situation that occurred due to the mass influx
in the first years of the Syria crisis has ended, the legal framework about Syrians in
Turkey is still based on Temporary Protection Regime. Although Syrians’ duration
of stay in Turkey is not clear due to international dynamics, the extent of destruction
in Syria and security concerns of Syrian refugees, there is still not a sign regarding
the possibility of mass voluntary repatriation of Syrians. Moreover, it is a general

tendency that as the duration of the refugee crisis gets longer, most of the refugees



continue to stay in their country of asylum rather than returning to their country of
origin. For that reason, lack of providing a permanent status and a rights based
approach to Syrians is expected to lead uncertainties in service provision and it is
fed by gaps or contradictory statements in related legal resources as in the case of

municipalities.

The refugee phenomenon is not just a matter of international migration. After the
refugees enter the country of asylum, their movement inside of that country
continues. When there exists a dominant non-camp policy, in spite of the limited
number of camp refugees as in Turkey, this internal movement usually concludes
with residing in urban areas. Even if those urban refugees do not have a citizenship
status or a permanent refugee status, they somehow articulate in the welfare system.
Social assistances become the main instrument of their inclusion in the welfare
provision in the first instance. Until the newcomers are oriented in social and
economic life and gain access to livelihood mechanisms for self-reliance, their
survival is supported through social assistances. Given the lack of a long term policy
towards Syrians in Turkey and efforts to manage the Syrian refugee crisis by the
temporary protection in the eighth year of the crisis, social assistances still seem to
be the foremost instrument of their inclusion in the welfare system. This instrument
even becomes prominent as a result of the fact that most of the Syrian refugees still
live dependently on social assistance because of the reasons such as their
vulnerabilities that disable them to engage in income-generating activities, high

rates of unemployment, not finding a job due to discrimination.

Although the welfare services that Syrians can benefit are not limited to the social
assistances, the social assistance provision is aimed to be focused on in order to
understand Syrians’ inclusion in the local welfare system for an analytical reason,
in addition to the empirical reason mentioned above. In spite of the fact that most of
the welfare services such as education, health, and accommodation are accessed at
the local level, those services are determined, organized and provided by the central

government. However, the provision of social assistance is much more fragmented



and decentralized. It is provided by the central government, the local governments,
and especially in the case of Syrian refugees in Turkey, by the non-governmental
organizations, the religious organizations and the solidarity networks within the
community. Considering the uncertainty in the division of labor among the relevant
public and non-public actors due to the ambiguities in the legal framework and
possible restrictions in terms of infrastructure and the resources due to the huge
number of Syrians and approaching the problem as a temporary one, it is expected
that the gaps in social assistance provision might be filled in by the several actors in
a fragmented way at the local level, which might result in an inefficiency in service

provision and incoordination among actors.

Out of three component of local construction of the social welfare, which are argued
to be public sector, civil society and market by Mingione and Oberti (2013), public
sector and civil society are focused on in the scope of this thesis due to this specific
concentration on the social assistance. Dynamics of the service provision to Syrian
refugees in terms of social assistances are intended to be examined through
revealing the similarities, differences, and coordination among different types of
institutions at the local level in Altindag considering the related legal framework for
their such services that are available —or not available- to Syrians. In addition to
local branches of governmental institutions and the main non-governmental
organization in the field, municipalities are included in the scope of this work due

to their role in local welfare provision as local governments.

In this context, this thesis mainly aims to reveal how the discretionary power of the
street level bureaucrats who are working in social assistance sector in these
institutions and organizations is affected by the circumstances of the fragmented and
decentralized structure of the social assistance provision to Syrians and the
ambiguous legal framework and policies about Syrians under temporary protection
in Turkey; and how the direction of this discretionary power affects the social
assistance provision at the local level in return. By applying “the street level

bureaucracy” concept of Michael Lipsky (2010), based on the distinctive feature of



frontline workers in terms of their discretionary power while performing their jobs
and their close interaction with the persons who are provided with the services, the
role of street level bureaucrats in local service provision to Syrians in Altindag
context will be the subject of this thesis. Based on the social assistance provision, it
is intended to reveal the patterns of street level bureaucrats’ approaches to Syrians
in that regard and to examine its effects on re-building local welfare regime for
Syrian refugees on the basis of their social articulation in or exclusion from the local

welfare system.

In that scope, this study is built on three major grounds. Firstly, approaching to
Syrians as urban refugees, profile and needs of Syrian refugees are aimed to be
introduced in Altindag context. For the reason that Syrian refugees live in urban
areas instead of camps, it is acknowledged that they should participate in the local
welfare system. Recognizing the articulation of Syrian refugees in the local welfare
system as a local problem, they should also be approached as service recipients in
relation to service providers. For that reason, it is focused on the interface between
the service providers and the service recipients in order to understand what is
happening in the field in local service provision. Secondly, as a result of the
transformation from welfare state into the local welfare system, which evolves the
welfare state to a more fragmented and multi-actor structure, the increasing need for
mechanisms to provide social services in a more comprehensive manner is
underlined. In spite of the existence of such a need, the actual situation in the field
is aimed to be revealed through the field study. It is expected that the deficiencies
of the legal framework about Syrian refugees in Turkey might lead to further
ambiguities and lack of coordination in local service provision to Syrian refugees.
Thirdly, extending the scope of the Lipsky’s concept of street level bureaucracy to
the other sectors as different from governmental institutions, responses of street
level bureaucracies and bureaucrats are intended to be understood in terms of service

provision to Syrian refugees.



While designing the field study of this thesis, three types of institutions and
organizations that are in charge of providing social assistance are identified in line
with the argument of Mingione and Oberti (2013) mentioned above and the given
fragmented and multi-actor structure of the social assistance provision in Altindag.
In terms of the central government, as the main responsible institutions in the field
of social services, Altindag Social Service Center that is operating under Ministry
of Family, Labour and Social Services (MoFLSS) and Altindag Social Assistance
and Solidarity Foundation (SASF) that is operating under District Governorship of
Altindag are included in the field study. For the local government dimension, both
Ankara Metropolitan Municipality and Altindag Municipality are included. In terms
of civil society, as another component of the social assistance provision, a non-
governmental organization operating in the widest scope in Turkey in the refugee
field is involved in the study. Although there are many other local civil society
initiatives and religious organizations in Altindag that provide social assistance to
Syrians, in order to include the parties that are more comparable in terms of being
subject to the legal framework and certain criteria in service provision, they are

excluded from the research design.

This fragmented and multi-actor structure of the social assistance provision in
Altindag has occurred as a limitation of this research at the same time. For the reason
that there is not a clear cut division of labour among these actors and their
responsibilities in terms of Syrians are ambiguous, it was challenging to map the
social assistance provision in the absence of a clear structure. Moreover, the field
study was conducted with a limited number of street level bureaucrats from the local
branches of the central government and the local governments since there is not a
specified department of these institutions and the municipalities that are responsible
for service provision to Syrians and the familiarity and the awareness of some of the
available personnel regarding the Syrian refugee field is low. In addition, in the case

of the municipalities, some bureaucratic barriers were faced in interviewing with



more personnel and having more detailed information about the services provided

to Syrians.

In the following chapter, Chapter 2, the theoretical background of the main
arguments of the thesis is introduced. Based on the literature review on the thesis
written on Syrian refugees, it is identified that most of the studies focus on either
the institutional and policy side with a top-down perspective or the community with
a more bottom-up sociological perspective. Based on this identification, the study is
grounded on the analysis of the interface between the local service providers and
Syrian refugees. For that reason, in addition to introducing the international
definition of the term of the refugee since Syrians under Temporary Protection are
referred as refugees in the scope of this thesis, they are also handled as service
recipients in the context of local welfare system. In order to understand the local
conditions that Syrian refugees take part in as service recipients, theoretical
background is constituted mainly through applying the discussion of Andreotti,
Mingione and Polizzi (2012) on local welfare systems. Emphasizing on the spatial
dimension and dynamic structure of the welfare, localization of the welfare and
multiplication of the actors in welfare provision are discussed. As a result of this
dynamic structure, the welfare system is argued to differentiate according to the
locality, so do the welfare recipients. As one of the social groups that are under the
risk of being socially excluded as argued by Mingione (2004), migrants are among
the prominent categories in that regard in the Altindag example. Moreover, choosing
Ankara Altindag as the study area brings the mobility dimension into the discussion.
The settlement of Syrian refugees in Ankara, as in other cities distant from the Syria
border of Turkey, demonstrates that the mobility of Syrian refugees does not end
with crossing the country borders but continues inside of the country due to several
pull and push factors. This movement brings additional responsibilities to the local
actors in terms of monitoring and responding to this mobility. Especially in terms of
local governments, it is argued with reference to the suggestion of Blaser and

Landau (2014) that the first step of this response is to accept responding to the



mobility as a responsibility. As the local level becomes more critical in responding
to mobility and in providing welfare, the role of local service providers is discussed
with applying the concept of Lipsky’s street level bureaucracy. It is mainly argued
in that regard that the ambiguous legal framework and policies about Syrian
refugees provide a larger space for the individual decisions of street level
bureaucrats, which is expected to cause incoordination and needs based approach in

local service provision.

In Chapter 3, the field study of the thesis is put in its context. Starting with the
general information about the countries most affected from the Syrian refugee crisis
in the world, the Syrian refugee phenomenon is discussed in the context of urban
refugees. The urban dimension of Syrian refugee influx is first discussed with
reference to Jordan and Lebanon cases, which are hosting the biggest number of
Syrian refugees following Turkey, and then elaborated more in Turkey case. As the
great majority of Syrian refugees in Turkey is living in urban areas instead of camps
and the cities that they live in are not limited to the border cities, local service
providers become one of the main respondents in response to the mobility of Syrian
refugees as well as in welfare provision to them. In that regard, the legal framework
about Syrian refugees in Turkey is discussed in order to present the legal roots of
local service provision in the Altindag example. Emphasis on the services rather
than the rights and on temporariness is underlined in terms of their possible negative
effects in Syrian refugees’ protection conditions and access to the services. In
addition, in order to understand the mechanisms of local welfare provision to Syrian
refugees in Altindag and to determine the institutions and organizations that will be
included in the field study, an institutional mapping exercise on social assistance
provision to Syrian refugees has been involved in this chapter. Subsequently, the
field study is presented on the basis of justification of the choosing Altindag as the
field of the study and design of the research. Given the fact that more than half of
Syrian refugees in Ankara is living in Altindag, which approximately amounts to

13% of the total population of Altindag, potential pull factors for Syrian refugees to



settle in Altindag are presented and the existence of the dense population in the
district is interpreted as an indicator of their internal networks and mobility inside
of the country. In the scope of the design of the research, based on the claim of
fragmentation and multiplication of the actors in the local welfare system, sectors to
be included in the research are determined as governmental institutions, local
governments, and civil society organizations. Moreover, mukhtars of some relevant
neighbourhoods are also included in the research as an indirect source of
information about the local welfare system in Altindag. Since it is focused on the
interface between the service providers and the service recipients instead of an
institutional or sociological analysis, street level bureaucrats of those institutions
and organizations are aimed to be interviewed. In-depth interviews and focus group

discussions are applied in the scope of the qualitative research method.

Chapter 4 is basically composed of the findings of the field study that are mainly
grouped under two titles. One of them concentrates on the given situation of the
local welfare system in Altindag and the key informants’ evaluation of it. After
revealing the service areas of the local service providers and Syrian refugees’ access
to those services, the local welfare system is discussed in relation to the effect of the
relevant legal framework and national policies towards Syrian refugees as well as
their problematic results in local service provision. On the other side, responses of
the street level bureaucrats to the Syrian refugee phenomenon in local service
provision in a more individual manner come to the forefront among the findings and
discussed in the second part of the chapter. This discussion is mainly focused on
their experience about Syrian refugees’ participation in the local welfare system in
Altindag, dilemmas, and difficulties they live in relation to their position in service

provision as frontline workers and strategies they develop accordingly.

Chapter 5, the conclusion chapter, briefly exhibits the concluding remarks about
the prominent findings and discussions in Chapter 4. Policy recommendations are
shortly sorted. Limitations of this study are claimed and possible further research

topics are asserted.



CHAPTER 2

THEORETICAL FRAMEWORK

Underlying the gap in terms of the studies that focus on the relation between the
service providers and Syrian refugees in a comprehensive context that is shaped by
legal framework about Syrian refugees in Turkey and local welfare policies, Syrian
refugees are approached as service recipients in addition to their refugee identities.
Arguing the increasingly critical role of the local level in service provision as a result
of the transformation of the welfare state, Syrian refugees are approached as local
service recipients in the last instance in order to understand how they access to the
local service providers and articulate in the local welfare system. In that scope, local
service provision is discussed with reference to the concept of local welfare system
underlying the fragmented and dynamic structure of local service provision; urban
refugees’ access to this local service provision is handled in terms of local response
to the mobility; the concept of street level bureaucracy is applied in order to reveal
how the situation in interface between service recipients and service providers

affects access to services under the given legal framework.

2.1 Literature Review on Syrian Refugees in Turkey

As the number of Syrian refugees in Turkey increases and gets permanent, the
refugee phenomenon in Turkey needs to be handled with economic, political, social
and cultural aspects. For the reason that most of the Syrian refugees are living in
cities rather than camps, this phenomenon has also gained an urban aspect especially
in terms of settlement patterns of Syrian refugees, their mobility, their access to the
services and burden on public resources, and relations with the host community.
Although migration is not a new social fact for Turkey, it is apparent that it has
changed dimension with the mass Syrian influx. Together with this change,

academic interest towards the refugee issue has also multiplied. As the study of



Tatlicioglu and Apak (2018) on examination and analysis of postgraduate theses on
Syrian refugees demonstrates, 96 postgraduate studies have been done until
February 2018. Although the number of related studies remained few in the first

years, they started to increase incrementally after 2015.

The scope of the postgraduate studies on Syrian refugees has started to extend to
several disciplines such as political science, public administration, sociology,
psychology, city planning, and geography and to vary in a wide range in terms of
the subject of studies. Nevertheless, the majority of them either mainly focus on the
policy side with a top-down approach or hardships that Syrian refugees face with a
more bottom-up sociological approach. Several studies with a top-down perspective
elaborate on international and national refugee policy and responses of relevant
institutions and organizations to the refugee crisis. While some of them concentrate
on international and national policies towards Syrian refugees in Turkey (Celiker,
2018; Keskin, 2014; McCarthy, 2016); some of them focus on responses of local
institutions and organizations to the refugee crisis and approaches of local service
providers towards them (Ozel, 2018; Elicin, 2018; Atmaca, 2019). On the other side,
among the studies that stress the experiences and problems of Syrian refugees, the
topics of social cohesion, access to services, mobility and spatial dimension of their
presence come to the forefront. Some of those studies focus on the refugee side of
social cohesion with special emphasis on social mobility, sense of belonging, and
experiences of Syrian refugees in terms of integration and social acceptance
(Altunay-Yilmaz, 2018; Senoguz, 2014; Yildiz & Uzgodren, 2016). There are also
several studies that concentrate on social cohesion from the aspect of the
discriminative approach of the host community towards Syrian refugees (Padir,
2019; Mete, 2018; Yildiz & Uzgoren, 2016). Interest on the subject of social
cohesion and integration has also reflected on sociological and cultural studies on
the representation of Syrian refugees on media (Keskin, 2018; Battal, 2018).
Moreover, as the Syrian refugee phenomenon gets urbanized, the academic interest

to the phenomenon in the fields of geography, city and regional planning, urban
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policies and local governments rises. As a result of this interest, settlement and daily
life patterns of Syrian refugees, analysis of the pull factors in residential places of
Syrian refugees, their effects on transformation in social life in their settlements

have started to be prominent as research subjects (Karsli, 2018; Eraydin, 2017).

In spite of the increasing number of studies on Syrian refugee phenomenon both in
policy side and community side and continuous interest on social cohesion and
integration (Tatlicioglu & Apak, 2018), it is observed that there exists a gap in the
analysis of the interface area between the service providers and service recipients,
where the supply and the demand confront and affect the access of Syrian refugees
to local welfare system. Addressing this gap, it is aimed to focus on this intersection
point in order to reveal the role of street level bureaucrats in the articulation of
Syrian refugees to the local welfare system in the context determined by ambiguous
legal framework and policies about Syrian refugees in Turkey. For that reason, it is
argued in the scope of this thesis that, in addition to the legal status of Syrian
refugees itself, their’ access to welfare services is also determined by street level
actors in local service provision who are working in an environment with ambiguous
policies. In order to understand such role of street level actors, the structure of the

local welfare system they are operating in should be understood.
2.2 Who is a Refugee?

It is obvious that there is confusion in public opinion about the legal status of
refugees in Turkey. It becomes prominent in the use of different terms for defining
their status such as refugees, asylum seekers, migrants, guests, etc. Although the
national legal framework about refugees in Turkey is recently established, the

appearance of international refugee law which also includes Turkey is dated back.

International refugee law instruments are based on the 14™ Article of Universal
Declaration of Human Rights which was proclaimed on 10" December 1948, stating

that “everyone has the right to seek and to enjoy in other countries asylum from
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persecution” (Universal Declaration of Human Rights, 1948). This article has
become the main foundation and framework of the following regulations in
international and national refugee laws. The first comprehensive international legal
regulation about refugees is the 1951 Convention Relating to the Status of Refugees,
which is commonly known as the Geneva Convention.' Such regulation was
required due to mass displacement during World War II. The Convention brought a
standardized definition of the term “refugee” for the first time. According to this

definition, the refugee is:

As a result of events occurring before 1 January 1951 and owing to well-
founded fear of persecution for reasons of race, religion, nationality,
membership of a particular social group or political opinion, is outside the
country of his nationality and is unable or, owing to such fear, is unwilling
to avail himself of the protection of that country; or who, not having a
nationality and being outside the country of his former habitual residence as
a result of such events, is unable or, owing to such fear, is unwilling to return
to it (2010, Article 1, A).

This definition limits the events that lead to displacement to the period before 1951.

Moreover, following the article of the Convention gives the state parties the right to

determine whether they will accept the results of events just occurring in Europe or

occurring elsewhere as their obligation (2010, Article 1, B).

After 1951, the refugee number in the world has continued to increase and a need
for enlarging the scope of the definition in the Convention to include the events
occurring after 1951 regardless of their geography. The 1967 Protocol became a
complementary document to the Convention in terms of eliminating these
limitations. By the end of 2014, 144 states had become a party to the Convention,
whereas 145 states had become a party to the Protocol (Erdogan, 2015, p. 44).

! Please see for the full tex of the 1951 Convention and 1967 Protocol:
https://www.unhcr.org/3b66c2aal(
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These two main instruments compose the benchmarks of international refugee law
and provide a basis for regional and national legal regulations. As declared by the
United Nations High Commissioner for Refugees (UNHCR) (2011), international
refugee law has two main principles: responsibilities of states and non-refoulment.
According to those key principles, in addition to the obligations of states that have
ratified human rights and refugee law instruments, every state, regardless of binding
international and national legal laws and agreements, has to protect human rights
of its citizens and every person living inside of its boundaries in line with customary
law. In addition, in line with the principle of non-refoulment, no one has to return
to the place where his/her life, physical integrity, and freedom is under threat
(UNHCR, 2011). This non-refoulment principle is a universal one and brings each
state responsibilities as part of customary law. For that reason, in addition to the
bindingness of international law tools, positions of the states during the refugee

crisis should be evaluated according to those components of customary law.

Although international refugee law instruments are very critical to establish
universal standards for refugee definition and to assert the status of being a refugee,
which are important for protection conditions of the refugees, they approach to the
people of concern via their refugee classification and focus on international mobility
in terms of geographic scale (Landau & Achiume, 2017). However, refugees’
mobility continues inside of the country of asylum and urban refugees become not
only a subject of national politics and policies but also a matter of local response to
mobility. Recognizing the effect of their legal status in terms of access to rights and
services, their category of being refugee alone remains inadequate to understand
their place in local welfare system since they are service recipients at the end of the

day according to their relation to local service providers.

2.3 Transformation of the Welfare State: Local Welfare Systems

Social state policies first came to the agenda in Europe as a result of inequalities that

increased and intensified with the development of capitalism. Although the history
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of welfare policies and social solidarity concept could be dated back before the
occurrence of modern state, in the last instance, welfare state might be perceived as
a special type of relations between the state and the society as the product of the
developments in approximately last two hundred years that caused to major
economic and social changes (Ozbek, 2002).” Although diversified social policies
began to be implemented especially in the countries where social, economic and
spatial inequalities between two main social classes in capitalist mode of production
became more visible, welfare state as a new institutionalized form of modern state
came to the agenda after the Second World War as a result of specific material

conditions.’

The main characteristics of the development strategies in this period, which were
promoted in the scope of a specific capitalist accumulation model occurred as
Keynesianism in developed countries and as import substitution in developing
countries, was the development of the policies based on the domestic market and
the nation state scale (Topal, 2002, p. 63). This period is defined as the golden age
of the welfare state by Ferrera (2005):

The three decades between the end of the Second World War and the mid-
1970s are primarily remembered as the ‘golden age’ of welfare state
expansion, characterized by a widening coverage of social insurance, an
increasing generosity of transfer payments, and the greater scope and quality
of services (p. 77).

? Social state policies that occurred in this period should be understood as a result
of requirement to prevent further social cleavages in a historical time in which
capitalism grows deeper and the need for working class to reproduce itself, as they
appeared as poor laws in case of England, discussions on public interest in case of
France and social security in case of Germany (Poyraz, 2013).

* The societies that faced with huge poverty with First World War were devastated
with the economic collapse in 1929 Great Depression. When Second World War
was also added to the scene, the need for socialization of individual risks occurred
and social welfare state started to be institutionalized as a result of these
circumstances (Poyraz, 2013, p. 532).
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Welfare state policies developed and exercised at the national scale in this period
have functioned in three main directions; guaranteeing families a minimum income,
narrowing the extent of insecurity by providing extending the criteria such as
sickness, old age and unemployment, and offering best social services equally to
every citizen (Briggs,1961, p. 14). Briggs’ this definition of the welfare state could
be seen as a reflection of the traditional approach to social policy in terms of
citizenship (Andersen, 2012). Although these components are more or less common
in different welfare state practices, and moreover, no one can oppose the idea that
citizenship is placed at the core of welfare state, the concept should be developed
further (Esping-Andersen, 1990). Esping-Andersen (1990) approaches the welfare
state with key concepts of de-commodification and social stratification.” He (1990)
also classifies welfare regimes under categories of liberal, corporatist, and social
democratic.” However, these three models of welfare regimes are criticized by
Ferrera (2006) for the reason of overlooking and excluding the welfare state

practices in Southern European countries which compose a distinctive welfare

* According to this approach, as opposed to pre-capitalist societies, when people rely
solely on market for survival through selling their labor force, commodification
starts; whereas, when a service is provided in the scope of a right-based approach
as independently from the market, de-commodification occurs. In addition,
although welfare state policies are means for intervening inequalities in the society,
it also assumes and establishes a stratification in society acoording o benefits and
sanctions distributed among certain groups. How welfare state policies affect the
level of de-commodification and what kind of stratification they assume in the
society differ in each welfare state model depending on the ontological approach
to society.

(%2}

Liberal welfare state includes providing minimum assistances to the persons in
need with an individualistic approach like in the countries such as United States
and England; corporatist welfare state foresees rights attached with the status and
shaped by traditional family structure like in Germany and Italy; and social
democratic welfare regime is based on universal idea of equality, participation of
working class and the claim of full-employment even including the women as more
like in the examples of Scandinavian countries.

15



model by themselves.® Jessop (2002), on the other hand, elaborates on the four
dimensions of Keynesian Welfare National State (KWNS) which are namely, being

Keynesian, welfare-oriented, national and statist.”

Emphasis on citizenship and the nation state seems to be common in all these
approaches although the role of the local level in terms of welfare regulations and
implementations differs according to different contexts. However, with the
transformation of the welfare state, the local service provision has gained more

importance in the new fragmented and dynamic structure of the welfare system.

As Jessop (2002) underlines when defining the characteristics of KWNS, the
welfare state is territorially based on the national level and the central government
assumes the main responsibility in the development and implementation of welfare

policies. Under the primary regulatory role of the national state;

Local and regional states tended to act mainly as relays for policies framed
nationally, modifying them in the light of local conditions and the balance
of forces but not initiating radically different policies. In particular,
economic and social policies at the urban and regional level were
orchestrated in top-down fashion by the national state and primarily
concerned with equalizing economic and social conditions within each of
these national economies (Jessop, 2002).

® There are limited numbers of academic studies on welfare states in Southern
European countries and most of them elaborate on incapacity of the welfare
program and domination of traditional institutions like the traditional family and
the church in welfare system. Ferrera (2006), nevertheless, puts forward the
strengths of Southern European welfare model especially emphasizing on
developed pension regime.

7 Jessop criticizes Esping-Andersan for just focusing on one aspect of one of these
four dimensions, which is being statist, and overlooking the first three dimensions
due to focusing on the state’s role in de-commodification of men’s labor, however,
while doing that, missing out the state’s other regulatory roles on the areas such as
housing, education and health.
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This secondary role of local governments seems common in most of the welfare
states during the ‘golden age’, except Sweden case due to its local governments’
increasing strength after Second World War especially with their key role in housing
policy (Elander & Stromberg, 2001). For that reason, studies on the welfare state
generally focus on national policies instead of the role of other institutions or
organizations. It is argued in that sense that “an excessive focus on central
government’s role in welfare provision has tended to overshadow the impact of
other welfare providers which are not easily measured and assessed in quantitative

terms.” (Moreno, 2003, p. 271).

National welfare policies implemented until the mid-1970s were started to be
abandoned and replaced by neoliberal policies since that date. These neoliberal
policies have assumed less role for the state in the economic and social fields,
flexible working arrangements, privatization, and localization instead of secured
and full-employment. This process has been mainly shaped by globalization trend
and accompanied by an increase in unemployment and inflation rates, the decrease
in economic growth rates and the weakening of the regulatory role of the nation state
(Amin, 1994; Jessop, 2002; as cited in Kazepov, 2008). Kazepov (2008) argues that
the drop in the national welfare state regime is followed by two concurrent
processes: one is the territorial reorganization of regulatory actors; and second is the
multiplication of actors that are in charge of developing and implementing social
policies, which is used to be the nation state before. While the nation state has been
the main actor in the social policy area, local actors which play a secondary role
before, like municipalities mentioned above, have begun to take their place among

the main respondents in welfare provision.

Andreotti, Mingione and Polizzi (2012) describe this process as rescaling of welfare
policies. Starting from the point of view that the spatial dimension of welfare is
generally disregarded, they offer to use the concept of the local welfare system
(LWS) in order to define the welfare arrangement period following the golden age

of the welfare state. Their reason for developing this concept is related to the need
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for highlighting the dynamic feature of the local welfare rather than approaching it
as a fixed and stable structure. This dynamism fed by different local conditions leads
to the involvement of several public and non-public actors in local welfare
arrangement and requires defining different profiles of people with specific needs
(Andreotti, Mingione and Polizzi, 2012). Approaching rescaling of the welfare state

with these reservations, Andreotti ef a/ (2012) define the local welfare system;

as dynamic arrangements in which the specific local socio-economic and
cultural conditions give rise to different mixes of formal and informal actors,
public or not, involved in the provision of welfare resources (p. 1925).

As a result of this multiplication of the actors involved in welfare provision in the
local level, not only the state institutions but also the market forces and civil society
started to play a role in local construction of welfare systems (Mingione & Oberti,
2003). As asserted by Mingione and Oberti, this fragmented and three-sector
structure of the welfare system has been observed through the local welfare system
mapping exercise of the field study in the scope of this thesis. At the local level,
together with the provincial branches of the central institutions, local governments
and civil society organizations come to the forefront in local service provision. This
multi-actor structure makes coordination among those actors more important for a
better service provision without duplications and gaps in the services. Elaborating
on the national level legal regulations and policies about Syrian refugees, local
service provision is intended to be discussed in terms of the local coordination since
it is foreseen that local context matters more when there are ambiguities in legal
framework and policies and they reflect negatively on the state of coordination

among actors.

During this multilateral arrangement process, the share of the responsibilities
between provincial branches of the central government and local governments; and
between civil society and traditional-religious third sector organizations has been

shaped according to local characteristics of the welfare systems. As a result of the
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dynamism of local welfare systems, local characteristics of social assistance systems

are influenced in return by;

socio-demographic processes which are not inherently connected with the
employment crisis, particularly the fragilization of the family system
generating vulnerable forms of households (socially isolated single persons,
single parents, etc.) and new waves of immigration with consequent serious
social insertion difficulties (as in the case of asylum seekers or illegal
immigrants) (Mingione and Oberti, 2003, p. 4).

The spatial shift from the national level to the subnational level has been discussed
with different aspects based on its effects on social policies and welfare provision.
Harvey (2001), for example, discusses the transformation in the 1970s on the basis
of its influence on the occupational health and safety sector, arguing that this
transformation from approaching everyone equally with a universalistic approach to
targeting specific groups has resulted in dissolution in society. This argument is also
closely related to the core ideas behind the social policy which are about dealing
with the process of commodification and managing the social risks. Transition to
the neoliberal era means the erosion of barriers on commodification and
individualization of risks. There are also some other arguments emphasizing the
negative sides of rescaling of national welfare policies. In the scope of these
arguments, it is suggested that rescaling of social policies lead to more inequalities
in local and urban levels and risks the social protection that equally guaranteed at
the national level (Preteceille, 2006, as cited in Andreotti et al., 2012; Crouch, Eder
& Tambini, 2001). Procacci (2001) sees the incapacity of local governments as the

reason for this situation (as cited in Andreotti et al., 2012).

Moreover, Mingione (2004) argues the transition to local welfare systems in the
context of social exclusion. According to his argument, certain groups that have not
been taken into consideration during the traditional welfare state period are now
under threat of being socially excluded because of the barriers to their self-reliance
due to objective or subjective reasons. Those groups are categorized under four

typologies as follows:
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A — Migrants, minorities, asylum seekers — malign circuits of racism and
discrimination affecting also housing, conditions of life, educational and
occupational qualifications — access only to flexible, poorly tenured, low-
paid and informal jobs.

B — Isolated individuals, particularly the young and poorly skilled — the
long-term unemployed — “UNEMPLOYABLE”: trapped by the fact that
low-grade flexible jobs are not compatible with economic self- support.

C — Single parents with dependent children or other households where the
combination between paid work and high care requirements is problematic.

D — Nuclear families with dependent minors and a single low income (or
no income) particularly in areas or for population groups where employment
opportunities are meagre (Mingione, 2004).

Highlighting fragmentation in and decentralization of welfare policies, it is also
emphasized correspondingly that this categorization exercise does not necessarily
mean that social exclusion would be experienced in each place through those
categories with equal weight (Mingione, 2004). They, instead, should be reviewed

depending on the context and dynamics at the local level.

In addition to the authors studying on negative effects of decentralization of welfare
provision, most of whom are discussing this trend in the context of neoliberal
transformation, some authors argue decentralization with its positive effects as a
requirement to address different needs in different local contexts. Traditional
national welfare policies are criticized in that regard for ignoring local differences
in managing de-commodification and social stratification. Although service
provision is maintained in line with the principle of equality theoretically, the
specific needs of different areas and vulnerabilities of the population living in those
areas should be taken into account (Isakjee, 2017). Moreover, some authors argue
subsidiarity in terms of its positive role in the efficiency and effectiveness of social
policies. While Ranci (2006) discusses it also in terms of encouraging participation
and empowering people for developing their own solutions to the problems they
have (as cited in Kazepov, 2008); Powell and Boyne (2001) argue it on the basis of

territorial justice focusing on equity rather than equality.

20



Although the local dimension of welfare policies has come to the agenda more in
recent years as it is seen in the discussions above, it should not be understood from
this trend that all welfare policies are developed and implemented at the local level
purely. Andreotti ef al (2012) argue in this sense that the framework in which local
actors are operating for welfare provision is still defined by the national laws and
processes although it is practiced according to local needs and sources. The
continuity between the golden age of the welfare state and the rescaling period is
also emphasized by different authors in different contexts. While Esping-Andersen
(2006) describes this period as the frozen version of the welfare state instead of a
radical change process (p. 93); Kleinman (2006) criticizes defining the changes in
this period as crisis of welfare state arguing that the term of continuity suits more to

describe the period rather than the term of break (p. 166).

Even if it is accepted that the central government is still the main actor in
determining limits to welfare provision and developing and designing the policies
in general terms, they are performed at the local level with multiple actors. While
subsidiarity gives local authorities more authorization and responsibilities, it also
imposes a burden on them in terms of addressing fragmented needs and demands. It
is for that reason that in migration studies burden of migration is usually discussed
in local context on the basis of its effects on local institutions in local welfare
provision. There are two common statements in that context: mobility is the key
feature of the contemporary era; and local authorities should develop policies
proactively towards movements inside of its responsibility area in order to convert

the impacts of the process into opportunities (Blaser & Landau, 2016).

Although the movement of the refugees is generally discussed in the context of
transnational mobility, their mobility continues inside of the country of asylum once
they cross the borders due to several push and pull factors such as rental fees,
employment opportunities, and kinship networks. This ongoing mobility inside the
country has an effect on local governments and other local institutions and

organizations directly as it changes the number of population, the demographic
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structure of that locality, demand towards services of these actors and spatial
mapping of their services’ in line with settlement patterns of the newcomers, and so
on. Considering the additional burden that those changes bring in these local actors,

they are getting placed in a more critical position in terms of migration management.
2.4 Local Response to Mobility

Human mobility is getting central to the political debates every day all around the
world, and to the social sciences accordingly. The discussions on mobility are even
more concentrated on forced migration especially as a result of the Syria crisis that
has caused the biggest human mobility in the world after the Second World War.
Although more than 5 million of people leave their country every year in order to
live in a developed country; the number of people who move to a developing country
or inside of their own country is even higher (UNDP, 2009); and this trend is closely
linked to the forced migration phenomenon. As seen in the Syrian refugee case, the
countries that have been most affected by forced migration has become the

developing neighbouring countries of Syria.

The refugees who attempt or managed to cross the national borders and to enter
another country, as different from the ones who are internally displaced or could not
move due to several barriers and vulnerabilities, put a transnational aspect on the
discussion. Moreover, the movement does not end with entering the country of
asylum. It continues within that country for the reasons about searching for better
living conditions such as finding a job, living close to other family members and
relatives, living in a more safe place, which highlights the translocal dimension of
migration. These translocal and transnational dimensions of forced migration are
critical to understand the drivers behind the migration related to global politics, as

well as the consequences and unequal burdens it brings at the local level.

Landau (2017), for that reason, criticizes the mainstream approach of United

Nations’ agencies on migration on the grounds that they ignore these two
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dimensions through reproducing ‘methodological nationalism’ (Schiller, 2007) in a
kind of way. As adopting the methodological nationalist approach in migration
studies, by addressing the nation state as the unit of analysis, cultures of both the
host community and the refugees are homogenized, which feeds the ground for
discriminatory attitudes and scapegoating. Leading to an exclusionary social
response to the refugees who claim asylum and access to basic services, this
approach may result in considering them as a threat to welfare, security, and

sovereignty (Landau & Achiume, 2017, p. 1193).

Furthermore, the local level, in which the direct interactions between the refugees
and host communities or between the refugees and street level bureaucrats take
place, is characterized not only through national processes but also through unequal
translocal and transnational capital flow, as well as by the power hierarchy
penetrated in state and region through global processes (Schiller, 2007). When
nation state is accepted as the main unit of analysis, migration scholars’ approach to
mobility remains limited to perceiving it just as the reason for disrupting the

integrity of national borders, which means:

overlooking not only domestic mobility but also many translocal or
transnational processes driven by (a) migrants themselves and (b)
transnational actors including strategies driven by powerful countries that
are implicated in the violence, economic precarity and environmental risks
behind many movements. The results are some pictures of mobility and
responses to it which invisibilize global political and social agency (Landau
& Achiume, 2017, p. 1185).

Despite the ignorance of translocal dynamics in this approach, as a critical scale that
both characterizes the mobility and is shaped by effects of it, the local level is getting
placed in a more proactive position due to the increasing role of local authorities
and officials in the decentralization period following the 1980s as Crook (2003)
states. Nonetheless, there are still several challenges that retain local authorities
from transforming the burden of migration to benefit (Blaser & Landau, 2014). The

main reasons for local authorities’ staying behind on this issue are their ignorance
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about those possible benefits of migration and about their responsibilities, and their
incapabilities and insufficient resources. As a starting point, once the local
authorities accept that the migrants and refugees fall within their area of
responsibility, comprehensive planning for process management would contribute
to the benefits. Blaser and Landau (2014) even argue it in terms of migration’s
counter-poverty effect stating that migration could end with decreased poverty for
the migrants, for their relatives and for the sending communities in spite of its risks
in case of poor management. However, it is also argued that even if raising
awareness of those local governments about their responsibility is an important step,
it is not enough and it should be supported with more structural changes such as
developing participation mechanisms, accountability mechanisms, planning

modalities and budgeting systems (Blaser & Landau, 2016).

In order to evaluate a local governments’ response to mobility and migration, Blaser

and Landau (2014) suggest a set of indices which are namely:

— Perceptions and attitudes among municipal officials regarding human
mobility and their ability and responsibility for addressing its varied forms.

— Data collection and management systems.
— Budgeting systems’ responsiveness to demographic change.
— Popular engagement and participatory mechanisms.

— The inclusion of ‘migrant interests’ in political and bureaucratic
accountability and incentives.

— The degree to which approaches to human security and social cohesion
appropriately consider human mobility (p. 7).

The first measure above plays a preconditioning role for the following ones since
taking action in these fields does not seem possible without acknowledging that this
human mobility falls under the responsibility area of that institution. It also
important since it gives a space for the officials’ attitudes in addition to the

institutional point of view. Starting from the Landau’s (2017) argument on
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importance of street level organizations (SLO) emphasizing their role in
understanding how law affects practice and how specific position of SLOs appears
as a large number of variations in practice, this first measure mentioned above will
be one of the focuses of this thesis due to effective role of street level bureaucrats in
response to mobility (Landau, 2017). As the local level gains more prominence in
terms of service provision due to the transformation of welfare state and effect of
the mobility of refugees on the urban area since the number of urban refugees is on
the rise, street level bureaucracies play a more important role. It is even argued that
ambiguities in the legal framework and policies about Syrian refugees make the
approaches and actions of street level bureaucrats get more determinative at the local

level.
2.5 Deconstructing Street Level Bureaucracy

This distinguishing role of streel level organizations was first comprehensively
defined by Michael Lipsky in 1980 in his book named Street Level Bureaucracy:
Dilemmas of the Individual in Public Services. Street level bureaucracy
conceptualization is used in this book to refer to schools, police departments,
welfare institutions, legal services offices, and other agencies whose workers
regularly interact with citizens (Lipsky, 2010). Accordingly, the concept of street
level bureaucrats refers to low-level employees of agencies working in public
service delivery to the citizens, such as social workers, teachers, health workers,
police officers, and so on. They are the concretized face of the government in that
regard due to their role in exercising public policies that are visible to the citizens
and at the closest level to them. Although appearance of the concept much more
pertains to the public sector, due to growing discussions on transformation of
welfare state and occurrence of local social welfare system and multiplication of
actors in provision of social services after the 1970s, in this thesis, the concept will
be interpreted and applied as including not only governmental institutions but also
local governments and civil society. As the local level with its three-sector structure

is getting more important in social welfare provision, the concept of street level
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bureaucracy is even getting placed in a more critical position than Lipsky suggested.
The reflection of the concept of street level bureaucracy at the local level has been
enlarged and diversified with the inclusion of other sectors in local service
provision. In addition, the assumption regarding the ambiguities of the legal
regulations and policies about Syrian refugees in Turkey, which will be discussed
in further chapters, is expected to give more space for the attitudes of street level

bureaucrats to be more effective.

There are two distinctive features of street level bureaucrats that allow defining
street level bureaucracy a separate analytical unit. One of them is about their specific
common positions as frontline workers, and the other is street level bureaucrats’
power of discretion and developing routines together with the limitation they

experience in their job (Lipsky, 2010).
2.5.1 Street Level Bureaucrats as Frontline Workers

There are basically two ways of approaching frontline workers of these institutions
and agencies. One of them is simply equating those workers to the public services
they have been providing and to the institutions they have been working for. This
perspective requires handling institutions as separate entities and does not allow
approaching crosscutting elements of those institutions as a unit of analysis. Lipsky,
however, invented the second way focusing on the common positions of frontline

workers in all street level organizations:

Another way-the one I originally intended-was to define street-level
bureaucracy as public service employment of a certain sort, performed under
certain conditions. In this second approach, street-level bureaucrats interact
with citizens in the course of the job and have discretion in exercising
authority; in addition, they cannot do the job according to ideal conceptions
of the practice because of the limitations of the work structure (Lipsky, 2010,
S. XVii).

This perception provides the basis for approaching frontline workers of all agencies,

who have continuous interactions with beneficiaries, as an analytically separate
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category regardless of the agency they are working for, revealing the common
experiences and working conditions that frontline workers have. In addition to the
regular interaction with the clients, there are some other common characteristics of

street level bureaucrats’ working conditions:

1. Resources are chronically inadequate relative to the tasks workers are
asked to perform.

2. The demand for services tends to increase to meet the supply.

3. Goal expectations for the agencies in which they work tend to be
ambiguous, vague, or conflicting.

4. Performance oriented toward goal achievement tends to be difficult if not
impossible to measure.

5. Clients are typically nonvoluntary; partly as a result, clients for the most

part do not serve as primary bureaucratic reference groups. (Lipsky,
2010, pp. 27-28).

Due to their critical position at the position where the institutions and the clients
face, the challenges that characterize street level bureaucrats’ working conditions
are unsurprisingly related to both the institution and the client side. On the one hand,
they have to perform their tasks with comparatively insufficient resources in order
to achieve indefinite goals which make the measurement of results of their work
difficult. On the other hand, they have to deal with the huge demand to the services
they provide, which always have a tendency to increase, and their professional
approach is inclined to be shaped by this huge demand as well as the fact that the
clients have to approach those street level organization regardless of their

voluntariness.

Inadequate resources are foremost experienced in terms of time and information
(Lipsky, 2010). Continuous high demand for the services makes street level
bureaucrats deal with high caseloads. Due to those large caseloads and a relatively
lower ratio of street level bureaucrats to deal with those cases, they have limited

time to reach information on their profession area, which would contribute to the
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quality of the services. Moreover, the humanitarian side of their work increases their
contradiction during their decision making regarding the high number of cases they
have been following up. This humanitarian component of their work, which means
they should contribute to the welfare of their clients, is also related to the third point
mentioned above that is about indeterminant conditions street level bureaucrats are
working in. This is because the subject of their work is people and every individual
case is unique, which might make the application of general rules and instructions
to all cases without differentiation is ineffective and creates uncertainty beyond the
certain rules in course of actions. When the high number of cases combine with the
requirement to approach each case uniquely, marginal utility to reach information
about the working field that might contribute their work in the medium term is
generally ignored —or at least put in the second plan- by the frontline workers.
Moreover, since the clients of street-level bureaucracy are non-voluntary, they have
to participate in the local welfare system if they do not have any other income
alternatives. It also means that they will continue to apply to those institutions in
any condition and dissatisfied clients will be replaced by new applicants that
compose demand to meet the supply. Their dissatisfaction might not bring a change
on street-level bureaucrats behaviors and approaches in a positive direction in that

regard (Lipsky, 2010).
2.5.2 Power of Discretion and Developing Routines

Lipsky discusses discretionary power to be exercised in the context of a possible
conflict in decision making between the street level bureaucrats’ approach and the
institutional approach that is generally concretized in the attitude of the managers.
Davis (1971), on the other hand, emphasizes the limits of the official framework
that allow street level bureaucrats to make choices freely (as cited in Evans, 2011).
Lipsky’s approach to the managers, which places them in somehow an opposite
position to the street-level bureaucrats, is perceived by Evans (2011) to be
inadequate to understand and to describe the current condition especially in the

changing context of state social work. In that regard, Lipsky is criticized by ignoring
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the notion of professionalism that could be attributed to both street level bureaucrats
and managers, meaning that motivation of their decisions is not only the challenges
sourced from their position requiring daily interaction nor hierarchical control over
workers respectively. As demonstrated in case study of Evans (2011), social workers
see managers’ interventions as professional feedbacks in line with the commitment
to the best interest of the applicants, whereas most of the managers perceive
themselves like the previous social workers who are taking on a more administrative

task now but serving to the same professional outcomes.

Street level bureaucrats’ distinguishing positions in terms of continuous daily
interaction with the clients as the visible face of the institutions in the eyes of them
and exercise of discretionary power are both related to the dilemmas of those
frontline workers and the coping mechanisms they develop as a result of the
challenges they encounter. To begin with the dilemmas they experience, it could be
stated that one of their contradictions is sourced from their distributive role. Since
their decisions might be redistributive as well as allocative, they are ensuring access
of some clients to the public goods and services at the cost of general taxpayers and
other clients whose demands are rejected (Lipsky, 2010, pp. 8-9). For that reason,
directly or indirectly, their decisions produce an effect on the lives of the clients in
terms of their articulation in the local welfare system. The second important
dilemma of street level bureaucrats is about high caseloads that feed the
contradiction between the quality and the quantity of the services. This contradiction
has a direct influence on their relations with the clients. Lipsky (2010) argues that
as the services supplied increase, the demand to consume them also increases (p.33).
This demand has a trend to increase over time also for the reasons of population
growth, and an increase in migration and poverty. In order to address this increasing
demand, street level bureaucrats tend to spend less time for each case and it reflects
the quality of the interaction between them and the clients in a negative way. They
experience the conflict of responding to individual needs but on a mass basis

(Lipsky, 2010, p. 44). This condition is closely tied to another dilemma sourced
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from the human side of their work. The underlying cause of this contradiction is the
situation that street level bureaucrats perform as the human faces of the institutions
but they still serve for the goals for these institutions. Lipsky (2010) describes this

conflict as follows:

On the one hand, service is delivered by people to people, invoking a model
of human interaction, caring, and responsibility. On the other hand, service
is delivered through a bureaucracy, invoking a model of detachment and
equal treatment under conditions of resource limitations and constraints,
making care and responsibility conditional (p. 71).

These conditions pose a tension on street level bureaucrats’ roles as advocates and
lead alienation from their clients in the aspect of working partially on their product
of work, and not being able to control the outcome, raw materials and stream of their
work (Lipsky, 2010, p. 76). Those challenges bring coping mechanisms along that

characterize the work of street level bureaucrats in another aspect.

Street-level bureaucrats’ capability to exercise control over the clients is closely
related to their discretionary power that enables them to develop routines as coping
mechanisms in order to deal with the challenges embedded in their working
environment. In this process of being clients, unique individuals with different
experiences, needs, demands, and expectations, are being transformed into clients
that are attributed some certain categories in order to be treated by street level
bureaucracies (Lipsky, 2010, p. 59). This transformation is realized via four

dimensions:

(1) distributing the benefits and sanctions that are supposed to be provided
by the agencies; (2) structuring the context of clients' interactions with them
and their agencies; (3) teaching clients how to behave as clients; and (4)
allocating psychological rewards and sanctions associated with clients
entering into relationships with them (Lipsky, 2010, p. 60).

Through these dimensions, although eligibility criteria for benefitting from public
services seem totally predetermined, discretionary power is exercised in

determining eligibility in the general framework and guidance of legal regulations
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in order to address the individual cases. Through allocating benefits and sanctions,
street-level bureaucrats affect clients’ well-being and place in the local welfare
system. For that reason, the interaction between the street level bureaucrats and the
clients is an uneven one. The context of the interaction even including its time and
its content is determined by the street level bureaucrats, which makes the clients

subject to them (Lipsky, 2010).

While elaborating on the relation between street level bureaucrats and clients,
Lipsky heavily focuses on the street level worker side of this interaction and
highlights how the nature of this relation is shaped and determined by the worker.
Rice (2012) and Watkins-Hayes (2013), on the other hand, draw attention to the
reciprocality of this relation and equally focus on also the client side. The relation
between the street level bureaucrats and the service users is discussed by Rice (2012)
in the context of activation policies. According to Rice, activation policies that are
frequently carried out in the fields of unemployment, social care and pensions
provide strong incentives to the service users as in the form of carrots or sticks in
order to mobilize and empower them for self-reliance. Providing job training and
posing job application requirements as a carrot and stick respectively as discussed
by Rice or as a benefit and sanction as discussed by Lipsky can be given as an

example for activation policies.

As the reflection of micro-institutionalist theory in the social policy field suggests,
welfare policies are produced not only through the laws and high-level official
processes but also as a result of the ongoing interaction between street level
bureaucrats and the service users at the local level (Rice, 2012). This determining
role of street level bureaucrats in policy making puts them in a distinguishing
position in the sense that each client’s share in the local welfare system is determined
by social workers’ approaches, identities, and judgments in addition to legal rights
of the clients (Rice, 2012). In addition, through teaching the client role, street level
bureaucrats make clients expect few services and believe that there is nothing or a

few can be done for their conditions. Street-level bureaucrats, at the same time, tries
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to make their clients believe in the hardness of their jobs, that they apply the rules
and to gain sympathy so. Besides, by sharing information on a selective basis, they
favor some clients without direct fairness. However, this can affect the legitimacy
and reliability of the institution since some might feel favored whereas some might
feel the opposite (Lipsky, 2010, pp. 61-65). The type of unequal treatment of street
level bureaucrats may differ according to context shaped by the workers and the
clients reciprocally. Social workers may differentiate deservingness of their clients
by taking into consideration the societal influence of the group they belong (Rice,
2012), their individual defects and strengths especially in physical appearance terms
rather than abstracted categories such as disabled, poor and criminal (Maynard-
Moody & Musheno, 2003), their sexuality (Jenkins, 2000), their character types
(Maynard-Moody & Musheno, 2003), their language skills and ability to express
themselves (Jonsson, 1998), and their openness to cooperate (Maynard-Moody &
Musheno, 2003), and their knowledge of relevant laws and regulations (Dubois,

2010) (as cited in Rice, 2012, p. 1046).

Furthermore, in order to cope with indeterminacy in their job, street level
bureaucrats develop three responses: developing patterns of practice, modifying the
concept of their jobs and modifying the concept of their raw materials (Lipsky, 2010,
p. 83). These methods are relevant to the main problem of street level bureaucrats
about “how is the job to be accomplished with inadequate resources, few controls,
indeterminate objectives, and discouraging circumstances?” (Lipsky, 2010, p. 82).
It also brings the discussion on street level bureaucrats’ developing routines while

doing their jobs.

In everyday life people seek to simplify their tasks and narrow their range of
perceptions in order to process the information they receive and develop
responses to it. They create routines to make tasks manageable. They
mentally simplify the objects of perception to reduce the complexity of
evaluation (Lipsky, 2010, p. 83).

Street level bureaucrats develop routines in order to simplify their job due to the

complexity and limitations inherent to their jobs mentioned above, such as huge
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caseload and limited resources. In that regard, they might behave on a selective basis
in terms of the clients and they might develop their own patterns of practices by
benefitting from the gaps in the general official framework that could not respond
to every unique case. In other words, as discusses by Brodkin (1997), Maynard-
Moody and Musheno (2000), and Maynard-Moody and Portillo (2010), it is very
critical for street level bureaucrats that they are able to choose which rules or
procedures they will apply in a certain circumstance due to the limited resources (as
cited in Tummers & Bekkers, 2014). Due to their such practices that could bring
change in service provision, Lipsky (2010) argues that the decisions and the way

that street level bureaucrats use their discretionary power is political:

Street level bureaucrats, as I have been arguing, determine the allocation of
particular goods and services in the society, utilizing positions of public
authority. To say that their actions are political is to indicate that some people
are aided, some are harmed, by the dominant patterns of decision making

(p. 84).
In addition to the political side of the street level bureaucrats’ decisions in terms of
their results, in the previous step, direction of discretionary power exercised by
street level bureaucrats might also be shaped by higher level politics on the basis of
compatibility of the decision with the national policy, as the finding of a research
about implementation of employment policy reforms in Denmark has demonstrated
(May & Winter, 2009). According to the study of May and Winter (2009),
“caseworkers are more willing to diverge from national goals when it is clear that
their immediate political principals endorse that divergence” (p. 469). Van Berkel
and Borghi (2008) put emphasis on the conditions that decentralization is practiced
in order to demonstrate the limitations of decision making by local actors and
present that those limitations are not posed through rules and regulation but rather
through preserving their decision making authority and steering it in line with the
national policy goals via indirect methods such as introducing performance
indicators and funding regimes (p. 396). Marston (2013), on the other hand, analyzes

political component of decision making by street level bureaucrats at individual
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level by emphasizing both the worker and the client side, stating that “what people
can decide for themselves in terms of their welfare and well-being versus how much
is decided for them by others is both a personal and political struggle” (p. 224).
Brodkin (2012) approaches discretionary power of street level bureaucrats as “the
operational core of the state” that has “deep political importance, potentially
building or undermining support for the government as a vehicle for advancing
social welfare, equity, and justice” (p. 946). Although legal and formal standards in
service provision are precondition to principle to equality in service delivery, when
the subject matter is people, it might be also needed to show flexibility and and to
exercise discretion in order to contribute equality through answering unique
conditions of individual cases that could not be always covered by general
framework in higher level. Their pattern of practices and discretionary exercises are
not only important because of their influence on the consequences of individual
cases, but also because of their influence on the policies of that institution in a
cumulative sense. Those decisions might turn into common practices of that
institution and might be identified and equalized with the institution itself since the
specific position of street level bureaucrats make them the visible face of those
institutions in the eyes of the citizens. For indicating that street level bureaucrats are
developing policies through their decisions and practices beyond the centrally
determined procedures in that sense, Hill and Hupe (2009) see Lipsky as “a key
figure for the development of the ‘bottom-up’ perspective on implementation
studies” (p. 52). However, emphasizing discretion and its role in shaping
institutions’ policies does not directly mean advocating the bottom-up perspective
(Evans, 2011). Lipsky also includes the top-down perspective in his street level
bureaucracy theory as concerning the appropriateness of use of discretion and it

results in terms of policy intention (as cited in Evans, 2011).

Discussing on the characteristics of street level bureaucrats with reference to their
power of discretion and developing routines, the concept of street level bureaucracy

is applied through the field study of this thesis in order to understand the strategies
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developed by local service providers in the scope of service provision to Syrian
refugees in the context of Altindag. As the concept is used with reference to three
sectors, which are governmental institutions, local governments, and civil society
organizations, as a result of the fragmentation and multiplication of the actors in
welfare provision, coordination among actors comes to the agenda as a research
interest. Due to the assumption on the ambiguity of the legal framework and policies
about Syrian refugees in Turkey, the state of coordination among actors is stressed
as a possible source of the problem in local service provision. Moreover, how the
state of coordination among service providers is and to what extent their services
are provided in a complementary way are discussed in the context of the local
welfare system with the emphasis on the profile of the service recipients as urban

refugees.
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CHAPTER 3

SETTING AND CONTEXT

This chapter mainly focuses on the context that the field study was built up. Starting
with the concept of urban refugees, the urban character of the Syrian refugee
phenomenon in Turkey was discussed. Given the fact that a great majority of the
Syrian refugees in Turkey are living out of camps, they continue to be mobile inside
the country and become beneficiaries of the local welfare system where they live.
They have to pursue their rights themselves and they should actively participate in
the local welfare system in order to access the services. For that reason, focusing on
the Syrian refugees living in urban setting, the legal framework about their rights
and services to be provided was discussed since it is important to understand its
effects on the local service provision and Syrian refugees’ access to those services.
In addition, in order to reveal the related institutions and organizations which are
prominent in service provision to Syrian refugees and to understand the institutional
and organizational mechanisms of the Syrian refugees’ articulation into the local
welfare system, a mapping exercise was done. Following this, the field study of the
thesis was introduced in terms of justification of determining the study area and

research design.
3.1 Story of Syrian Refugees

The social movements that started in Tunisia in 2010 following that a street vendor
set himself on fire have spread several nearby countries and resulted in dramatical
political, economic, social and demographic changes in the region. Uprisings with
initial demands for social justice and anti-corruption have evolved as agents of
change in the political structure of the region in the direction towards the articulation
of these middle eastern countries to the imperialist system and neoliberal world

market with radical Islamism. When looking at the region after eight years, it is seen
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that neither the preliminary demands were accomplished, nor economic and social

conditions got better when compared to the pre-“spring” period.

Table 1

Distribution of Syrian Refugee Population in the World

Country | Source Data Date Proportion | Proportion | Syrian
to the Syrian | to the | Population
refugee country’s
population | population
in the world
Turkey | UNHCR, 24.01.2019 | 64% 4.4% 3,636,617
Government
of Turkey
Lebanon | UNHCR 13.01.2019 | 16.7% 15.8% 948,849
Jordan UNHCR 31.12.2018 | 11.8% 7% 671,551
Iraq UNHCR 31.12.2018 | 4.4% 0.6% 252,526
Egypt UNHCR 31.12.2018 | 2.3% 0.1% 132,871
Other UNHCR 30.11.2018 | 0.6% - 35,713
(North
Africa)
TOTAL | UNHCR, 24.01.2019 | - - 5,678,127
Government
of Turkey
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Following Tunisia, Egypt, Libya, and Yemen, Syria became one of the countries
affected by the movements. However, the long duration of war in Syria has even
affected more the neighbouring countries since it led to the biggest refugee influx in

the world after World War I1.

Since 2011, 5.6 million Syrians have fled Syria legally or illegally to seek asylum
in neighbouring countries such as Turkey, Lebanon, and Jordan, whereas 6.6 million
Syrians have been internally displaced inside Syria (UNHCR, 2018). According to
the data announced by UNHCR (2019) in the last months of 2018 and in early 2019,

the geographical distribution of Syrians in the region is as in Table 1.

As demonstrated in Table 1, among hosting countries, Turkey hosts the biggest
Syrian refugee population in the world. Although Syrian population places a heavy
burden on Jordan and Lebanon when compared to Syrians’ rate to the total
population of these countries, the population approximating 4 million is also high
enough to need for handling the issue with the more multi-disciplinary way in terms

of its economic, social, political, governmental, legal and urban aspects.
3.1.1 Urban Refugees and Urban Character of Syrians’ Presence in Turkey

It is witnessed rapid urbanization all over the world. While 33.62% of the total world
population was living in urban areas in 1960, the rate of the world urban population
has increased to 54.83% in 2017 (World Bank, 2018). The number of refugees
resides in urban areas has also increased concordantly. Nearly 60% of the refugees
in the world are living in urban areas and the people who are being displaced
continue to reside in cities instead of camps for the reasons of more opportunities,
employment, free movement, autonomy, access to services, and so on (Women’s

Refugee Commission, 2016, p. 4).

This increase in the number of refugees living in urban areas in the world has
brought a new concept in use: urban refugees. Urban refugees have begun to be

more than a temporary change in data of refugee statistics, instead, they have
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composed a new main category in urban studies with their distinguishing protection
needs, risks and vulnerabilities, need for shelter, social cohesion related needs and

access to services and to labour market.

The concept was first defined by UNHCR in the document of the Comprehensive
Policy on Urban Refugees in 1997. According to this policy document, the

definition of the urban refugee is as follows:

For the purposes of being considered for assistance in an urban area, an urban
refugee is an individual of urban background in the country of origin and
who is not part of a prima facie case load. A refugee of rural background -
for whom, in the country of asylum, the option of a rural settlement which
offers an opportunity for self-sufficiency does not exist, may exceptionally
be considered for assistance in an urban area. Irregular movers do not qualify
for consideration for assistance in urban areas (UNHCR, 1997, p. 2).

As it might be derived from the definition, being an urban refugee was associated
with eligibility for assistance on the one hand and the urban character of the place
that the refugee used to live in her/his country of origin on the other hand.
Approximately 20 years after this definition, it is understood that the approach in
1997 Policy is too narrow to explain the urban refugee phenomenon and to answer
the problems that are unique to urban refugees. UNHCR’s complimentary policy
document called “UNHCR Policy on Refugee Protection and Solutions in Urban
Areas” was published for that reason with the motivation of approaching the urban
refugee issue in a more comprehensive way. This comprehensive perception is
based on the fact that neither the refugees living in urban areas are an exception, nor
the refugees living in camps are norms (UNHCR, 2009, p. 2). Highlighting the
increasing trend in refugee rates living in urban areas, UNHCR emphasizes on roles
and responsibilities of host governments and city governments (2009, p. 3). It is also
pursued two main principles for its policy on urban refugees: recognition of cities
as legitimate residence places for refugees and the increasing protection
opportunities for refugees in urban areas (UNHCR, 2009, p. 5). It means a shift in

the international approach to urban refugees not only because of accepting
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increasing existence of refugees in urban areas but also because of defining cities as

legitimate residential areas for refugees including the further possible refugee crisis.

The growing number of urban refugees brings some changes in refugee profile in
terms of the difficulties and opportunities that they face. One of them is about the
burden of increasing population on public resources and services especially in the
countries where the resources are not adequate enough to meet the demands of urban
poor (UNHCR, 2009, p.4). It stimulates another problem which is xenophobia and
discrimination against refugees in the host community for the reasons that refugees
are a party to their share in social aids. Moreover, as different from camps, refugees
might face some barriers in access to services in urban areas. Even if their status
provides them several rights and access to services, they should themselves pursue
their rights. Lack of information in where and how to apply, language barrier,
discrimination by service providers might pose some challenges in enjoying those

rights in practice.

Living in urban areas also provides some opportunities for refugees in terms of
empowerment and self-reliance as long as basic rights and services are defined and
protected by the state. Although refugees living in camps are usually assisted by the
state, INGOs, and NGOs through aids, it creates a dependency on assistance.
However, if access to livelihood opportunities is allowed for urban refugees, it might
contribute to their self-reliance. Nevertheless, a refugee’s ability to survive without
assistance should not be confused with self-reliance (UNHCR, 2009, p.17). If a
refugee has to engage with activities that are incompatible with human dignity to
survive without assistance, it could not be said that this person is self-reliant. For
that reason, access to the livelihood opportunities and to the labor market in legal
ways are the most important factors for being self-reliant without getting systematic
assistance. Although states’ approaches to the involvement of refugees in their labor
market may vary due to several reasons, it is suggested that settlement policies
towards refugees on whether they will be settled in urban areas or in camps are the

implications of labor market policies of those states. In this context, Turner (2015)
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argues that “Lebanon’s non-encampment policy towards Syrian (non status)
refugees serves the state’s labour market goals by providing an army of cheap
labour, while Jordan’s encampment policy aims at excluding refugees from the
labour market.” (as cited in Saracoglu&Belanger, 2018, p.2). This approach brings
a deeper explanation to the migration of refugees to urban areas and relates it directly
with governmental policies instead of explaining it as a natural consequence when

opportunities for establishing camps do not exist as UNHCR (1996) argues (p. vi).

Table 2

Number of Syrian Refugees by Country of Asylum

Number of Syrian refugees | In-camp Out-of-camp Total

by country of asylum

Turkey® 142,676 3,501,666 3,644,342
Lebanon’ - 948,849 948,849
Jordan" 126,009 545,542 671,551
Total 268,685 4,996,057 5,264,742

On the other side, the increasing number of urban refugees requires the involvement

of local governments in policy development and implementation. As the biggest

® Turkey’s data was last updated on 07.02.2019
http://www.goc.gov.tr/icerik6/gecici-koruma 363 378 4713 icerik

? Lebanon’s data was last updated on 31.12.2018
https://data2.unhcr.org/en/situations/syria/location/71

' Jordan’s data was last updated on 13.01.2019
https://data2.unhcr.org/en/situations/syria/location/36

41



refugee influx in history after World War II, the Syrian refugee influx has also
opened the role and responsibilities of local governments to the discussion.
According to UNHCR’s data on 31* January 2019, there are 5,682,058 registered
Syrian refugees all around the world. 362,888 of them are living in the camps,

whereas 5,319,170 of them are living in urban areas (see Table 2).

As Table 2 demonstrates, most of the Syrian refugees in three countries that host the
biggest proportion of Syrian refugees in the world are living in urban areas rather
than camps. This situation places an additional economic burden on governments
and municipalities of those countries in terms of resources, infrastructure, and

services.

Jordan received Syrian refugees into its border since the beginning of the Syrian
War in 2011. Although in the first year a non-camp policy was implemented, as the
number of Syrian refugees increased, the Government of Jordan (GoJ) decided to
build a refugee camp. In July 2012, a camp in Al Za’atari was opened for Syrians
and a law was issued stating that all future refugees have to stay in camps. However,
due to unhealthy conditions in the camps and feelings of insecurity due to fear of
being traced by the parties of the war in Syria, many refugees preferred not to

register in camps and to flee from the camps to urban areas (UCLG, 2013, p. 17).

Municipalities in Jordan are operating under the Ministry of Municipal Affairs that
was established by the central government in 1965 even in terms of daily
administrative issues, which means that Jordan municipalities are not totally
autonomous entities (UCLG, 2013, p. 16). Besides, Greater Amman Municipality —
the capital city of Jordan- has a special status and is directly affiliated to Prime
Minister and its Mayor and half of the council is appointed rather than elected

(UCLG, 2013, p. 15). The city of Amman hosts the majority of the Syrian refugee
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population in the country'' and includes one of two registration centers of UNHCR
in Jordan. While municipalities’ scope of authority is not wide, they feel the pressure
of Syrian influx in terms of financial assistance, waste management, drinking water,
water sanitation and hygiene facilities, education services, developing capacity of
host communities in dealing with huge influx, psychological support mechanisms

and strategies for integration of refugees (UCLG, 2013, p. 5).

Lebanon, as the country that hosts the second most crowded Syrian refugee
population in the world, followed an open border policy until 2015. Although Syrian
refugees have been accepted to the country, since Lebanon is a signatory to neither
1951 Convention nor 1967 Protocol, Syrians are perceived as “persons who are
displaced from Syria”, “persons who are registered by UNHCR” or “de facto
refugees” (UCLG-MEWA, 2016, pp. 44-46). After 2015, the Government of
Lebanon (GoL) has begun to pursue a more restrictive border policy including
barriers to extending the duration of residence permits and acceptance of
newcomers. Although there are refugee camps for Palestinian refugees in Lebanon,
for Syrians refugees a non-camp policy was pursued by GoL. The reasons for this
policy are explained as political instability and lack of consolidation ability of
political power to make a decision in that regard due to dividedness among different
sects, Lebanese authorities’ perception of camps as a security threat due to
experiences in Palestinian camps and involvement of Syrian workforce in labor

market in favor of Lebanese capital (Shen, 2017).

Syrian refugees who fled to Lebanon are living in urban areas and mostly in
abandoned buildings in slum areas and in tent cities. As stated in the report of United
Cities and Local Governments (UCLG) (2013) addition to the general
responsibilities of Lebanon municipalities in terms of service provision for Syrians

since they are living out of camps, they are also attributed a mission of registration

" According to UNHCR sources, 197,084 Syrian refugees are living in Amman by
13 January 2019, which amounts to 29.4% of the total Syrian population in the
country. https://data2.unhcr.org/en/situations/syria/location/36
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of Syrians together with UNHCR and NGOs in Lebanon case. Syrians who are
registered by municipalities could benefit from municipal aids and those assistance
and other general responsibilities make municipalities need technical, financial and
material support. Moreover, due to deficiencies in the registration system and lack
of coordination among competent authorities involving municipalities, duplication
in the provision of assistance is highly observed (p. 31). These deficiencies also
result in a lack of knowledge of municipalities regarding the number of Syrians
living in their borders. In addition to these, municipalities are experiencing the
hardship of the Syrian influx due to the local conditions characterized by high
unemployment rates, low income level, and inadequate infrastructure facilities.
Considering the proportion of Syrian refugees to Lebanon population that amounts
to approximately 16%, which means that nearly one out of six persons in the country
is Syrian, conditions mentioned above place a burden on municipalities in terms of

. .. 12
the tension between host communities and refugees.

In Turkey, the number of Syrian urban refugees is on increase whereas the Syrian
population living in Temporary Accommodation Centers (camps) is decreasing. As
of the date of February 2019, there are thirteen Temporary Accommodation Centers
in eight cities that are close to the Syrian border. The number of Syrian population
living in Temporary Accommodation Centers corresponds to approximately 4% of

the total Syrian refugee population in Turkey.

Temporary Protection Regulation (2014) allows Syrian refugees to settle in cities

with Article 24. Cities that Syrians may reside in are not restricted with law, so

"2 In addition to the registered number of Syrian refugees in Lebanon, it is estimated
that nearly 500.000 unregistered Syrian refugees are living in Lebanon. When
nearly 500.000 non-Syrian refugees (most of them are Palestinian) are added to
this number, it seems that one of every three persons in Lebanon is refugee
(unrwa in figures, as of 1 January 2018). Retrieved on 24.02.2019 from
https://www.unrwa.org/sites/default/files/content/resources/unrwa in figures 2
018 eng vl 31 1 2019 final.pdf
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Syrians may live in one of 81 cities in Turkey. However, it does not mean a right to
move freely inside the country. They are expected to register in Provincial
Directorate of Migration Management (PDMM) of one city and get their Temporary
Protection Identification Documents (TPID) from PDMM of that city. Syrian
refugees may access the services defined by the Temporary Protection Regulation
and may benefit from the local welfare system only in their city of registration. In
addition, they have to get a travel document in order to travel to another city within
the country. These documents are issued by PDMMSs for acceptable excuses for a
limited time period. In spite of such restrictions, the internal movements of Syrians
among cities continue. Although a big proportion of Syrians are still living in
Southeastern Anatolia cities, metropolitans from other regions of Turkey are placed
among the first ten cities that host the largest Syrian population in Turkey."
Moreover, Istanbul as the biggest city of Turkey comes first among these cities with
558,437 Syrians as of the date of 07.02.2019 (DGMM, 2019). Ankara, the place of
the field study, also allows immigrants as the second biggest metropolitan of
Turkey. Considering the distance of the city from border cities, settling in Ankara
itself gives clues about the ongoing mobility of Syrian refugees and the network
among them, which is effective in choosing Ankara to settle. The foremost reasons
of this movement, which demonstrates a trend especially from the Southeastern
Anatolia Region to Marmara and Aegean Regions and from border cities to
metropolitan cities, are job opportunities, social networks within refugee
communities and to transit to European countries for coastal cities (UCLG-MEWA,
2016, p. 14). These pull factors are also increasing the number of Syrians who are
moving from camps to cities and are contributing to the Syrian refugee issue getting

more urbanized.

" Distribution of Syrians under Temporary Protection in First Ten Cities

http://www.goc.gov.tr/files/files/25-
gecici koruma kapsaminda bulunan suriyelilerin ilk 10 ile gore dagilimi 0
7 02 2019.ijpg
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Urbanization of the refugee problem is closely related to its effects on urban
resources, the local welfare system, and local governments. As urban Syrian
refugees are living in the responsibility area of a municipality, municipalities have
become one of the main parties in service provision to the refugees. For that reason,
they play a role through providing services — or not providing services- in the local

welfare arrangement of the refugees.

Although the rise in urban Syrian refugees has brought the role of municipalities on
the agenda, indeterminacies and gaps in legal framework regarding the
responsibilities of municipalities, which are mentioned above, creates different
practices in their operation. Some municipalities take initiatives to broaden the
scope of its services as including Syrian refugees mainly due to their justifications
based on humanistic values and fellow citizenship, whereas others remain hesitant
or unwilling to do this because of their concern about an audit of Court of Account

by putting forward to emphasis on citizenship in Municipality Law.

Erdogan’s report on Istanbul municipalities (2017) argues that the problems that
municipalities experience, their efforts to solve those problems, legal and
administrative constraints of municipalities and coordination problems among
responsible parties show similarity in almost every city (p. 117). For that reason,
research findings on lack of coordination among departments of the municipality,
among district municipalities and metropolitan municipalities, among district
municipalities’ themselves, among different institutions such as municipalities,
governorship, district governorship, SASFs, Ministry of National Education,
Ministry of Health and so on might be taken as common problems instead of specific

ones in local service provision to urban Syrian refugees (Erdogan, 2017, p. 120).

3.1.2 Legal Framework for Syrian Refugees in Turkey

Turkey has signed the Geneva Convention, which is the first comprehensive

instrument of international refugee law, on 24™ August 1951, ratified and put it into
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force by publishing on the Official Gazette on 5™ September 1961. Turkey is also
a party to the Protocol but with a geographic limitation. According to this limitation,
Turkey may only accept the persons as refugees only if they come to Turkey from

member states of the Council of Europe to seek asylum.

The geographic limitation of Turkey has negatively affected the legal status of
asylum seekers, thereby their protection conditions, in Turkey since most of them
come from Middle Eastern and African countries. The spirit of the limitation has
been preserved in the first national law regulating foreigners’ stay in Turkey. 6458
Law on Foreigners and International Protection (LFIP) has entered into force by on
11™ April 2013. As the first comprehensive legal regulation at the law level, it has
prepared the legal ground for the establishment of Directorate General of Migration
Management (DGMM) under the Ministry of Interior. LFIP describes four types of
international protection: refugee, conditional refugee, subsidiary protection and
temporary protection. In the definition of refugee, refugee definition in the
Convention with geographical limitation has been included, whereas the term of
conditional refugee applies the refugee definition to the events occurring outside of
European countries. In addition, temporary protection is defined as to “be provided
for foreigners who have been forced to leave their country, cannot return to the
country that they have left, and have arrived at or crossed the borders of Turkey in

a mass influx situation seeking immediate and temporary protection.” (LFIP, 2013).

As it is seen, the term of the asylum seeker is not used anymore within the
framework of LFIP, while before the law it has been used for the refugees coming
from non-Europen countries (Erdogan, 2015, p. 45). Instead, it has been replaced by
the conditional refugee term. Moreover, the temporary protection definition in the
Law has become the basis of the Temporary Protection Regulation which

specifically regulates Syrians’ stay in Turkey.

Temporary Protection Regulation was published on the Official Gazette on 2o™

October 2014 based on Article 91 of 6458 LFIP. Actually, temporary protection
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concept is not invented by Turkey, rather defined by UNHCR (2011) as a part of
international refugee law. This concept is used for the short term emergent situations
where people come to the border of another country with the mass influx and there
is not an opportunity to determine their status individually because of the emergency
conditions and huge numbers. When the first months of the Syrian war are
considered, temporary protection definition might be seen explanatory for Syrian
influx to Turkey due to political will and approach of the Turkish Government that
Syrian war would end soon and Syrians would get back their countries. However,
when the publishing date of the Regulation is taken into consideration, which
corresponds to three years after the first influx, the limitations of the Regulation in
itself appear. In the eighth year of the crisis, the number of Syrians in Turkey still
increases and the situation is deeper and more permanent than to be explained with
temporariness. In addition, while Temporary Protection Regulation is applied to
Syrians living outside of camp as well as Syrians living in camps, it does not include
any regulation about the involvement of Syrians in the labour market. Although
living in urban areas on their own requires entering the labour market for survival
and economic self-sufficiency, lack of such regulation paved the way for engaging
in informal employment and illicit work. It brought severe abuse of rights in addition
to working in conditions incompatible with human dignity. Regulation on Work
Permit of Foreigners under Temporary Protection was published in January 2016,
corresponding to the second year of Temporary Protection Regulation and fifth year
of the first Syrian refugee influx to Turkey. The lateness of this legal regulation led

the institutionalization of informal employment practices to some extent.

According to Article 11 of 5901 Turkish Citizenship Law (2009), one of the criteria
to apply for acquiring Turkish citizenship is to be living in Turkey with the residence
permit for five years without interruption. Syrians who came to Turkey at the
beginning of the influx are living in this country for seven years now. This time
period is even longer than the criterion that is sought for Turkish citizenship

application. Nevertheless, according to Article 25 of the Temporary Protection
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Regulation (2014), temporary protection could not be respected as a residence
permit and does not allow Turkish citizenship applications. Besides citizenship, they
are not even provided a permanent status. Instead, they have been provided

temporary protection and when this temporary protection will end is still ambiguous.

Temporary Protection Regulation (2014) ranks services instead of rights stating that
“foreigners under this Regulation may be provided with health, education, access to
labour market, social assistance, interpretation and similar services” (Article 26). It
is derived from this statement that Syrians are not definitely entitled to some rights
and even those services but they might be provided those services. Although access
to those services is based on legal regulation, as Landau (2017) suggests, the most
influential tools to address — as well as not to address- the specific needs of the
refugees remains political rather than legal (p. 165). Such uncertain statements in

legal documents seem clear the way for this kind of political approach.

This service-based approach instead of a universalist rights-based one places
Syrians in a needy position rather and it is closely related to perceiving Syrians as
temporary guests. When Syrians accepted as temporary guests by the host
community and service providers, then treatment, social acceptance, and service
provision towards them become the subject of hospitality and hospitality level is
closely linked to the duration of stay. As Landau (2017) argues, “SLOs’ (street level
organizations) significant effects make them critical to understanding how law
influences practice. In South Africa—where I have done my most detailed work—
this approach entails recognizing how bureaucratic autonomy among national
administrations generates enormous variation in practice across the country”
(p.168). Starting from this point, the effects of the temporary protection regime in

local service provision to Syrians are one of the objects of interest of this thesis.

Finally, in spite of the noncompatibility among international and national refugee
law tools in terms of definition of the refugee, Syrians are mentioned as refugees in

this thesis. The reason for that is, beyond political, economic and class motivations
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of the definitions in any legal document, millions of Syrians have left their country,
their houses, and jobs and maybe their family members behind and come to another
country to seek asylum for substantially the same reasons with millions of other

refugees in the world.
3.2 Institutional Mapping of Social Assistance Provision

As mentioned above, Syrians are entitled to neither have a citizenship status nor
have permanent refugee status in Turkey. However, they continue somehow to be
beneficiaries of the local welfare system. Considering the widespread vulnerabilities
among Syrian refugees such as single parents, single women, disabled persons,
serious medical conditions, children at risk and unmet basic needs, it seems that
social assistance mechanisms are one of the important components of local welfare
arrangements. Mingione and Oberti (2013) discuss local construction of the welfare
system through three main sectors; the public sector, civil society and the market.
Given the current scheme of social assistance mechanisms for Syrian refugees in
Turkey, which are mainly applied through public institutions and non-governmental
organizations; local governmental institutions, municipalities and civil society
organizations will be the focus of this thesis in terms of service provision to Syrian

refugees in social aids area.

The main responsible institution in the refugee field in Turkey has become the
Directorate General of Migration Management (DGMM) with its establishment
through LFIP. Even if the main responsibilities about refugees are gathered in
authority realm of DGMM, Disaster and Emergency Management Authority
(DEMA) had been working as one of two main institutions in the field due to
emergency and scope of the situation and its financially flexible structure (Erdogan,
2017, p. 19). In spite of its contribution to the process during emergency
management, dominant role of DEMA had been criticized since Syrians’ staying in

Turkey has become more than a temporary phenomenon, most of them have started
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to live in urban areas and emergency situation is ended whereas social cohesion is

started to be discussed (Erdogan, 2017, p. 20).

Table 3

Institutional Mapping of Social Assistance

Civil Society Local Central
Governments Government
International UN Agencies
National v Ministry of Interior
NGO HQ >
UN Agencies Directorate General
4 - of Migration
\ Management
\
\ Ministry of Family,

Labour and Social
Services (MoFLSS)*

Local v PEEN \ Provincial
(City/District) NGO Offices Directorates of
Ankara Ministries
Religious Metropolitan \
Organizations Municipality Provincial
<« Directorate of
Altindag Migration
Municipality Management

Social Service
Centers
\ Social Assistance
~ and Solidarity
Foundations

\ District
S

N Governorship

Local Religious ___N/[Aukhtars l
(Neighbourhood) Organizations*
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As aresult of these discussions and governmental policies, DGMM started to work
as the main responsible party for all fields regarding Syrians under Temporary
Protection, including operation of Temporary Accommodation Centers, from March
2018 onwards. The regulatory role of DEMA in service provision to Syrians under
Temporary Protection was handed over by DGMM as well. Although originally in
the Article 26/4 of Temporary Protection Regulation (2014), it was stated that “the
services defined to be provided to the foreigners under temporary protection by
relevant ministries and public institutions and organizations are conducted under
coordination of Disaster and Emergency Management Authority”, this article was
amended through Regulation on Amendment to Temporary Protection Regulation
which was published in the Official Gazette on 16 March 2018. Coordinating
authority was changed as DGMM through this amendment.

In terms of social services and assistance, the main responsible public authority in
Turkey is the Ministry of Family, Labor and Social Services (MoFLSS). Social
services provided to Syrians under Temporary Protection also remain in the
responsibility area of MoFLSS. In Article 30 of Temporary Protection Regulation
(2014) on social assistance and services, it is stated that “those among the foreigners
under this Regulation, who are in need may be allowed access to social assistance
within the scope of the Law No. 3294 on Encouraging Social Assistance and
Solidarity of 29/5/1986 in accordance with procedures and principles to be
determined by the Board of Encouraging Social Assistance and Solidarity Funding
as indicated in Article 3 of the aforementioned Law”. It is followed by the statement
that “access to social services by foreigners under this Regulation, who are in need,
shall be granted pursuant to the procedures and principles determined by the

Ministry and the Ministry of Family and Social Policies”.

This article seems complementary to the first article of the afore-mentioned Law on
Encouraging Social Assistance and Solidarity (1984) stating that the aim of the Law
includes assisting not only citizens in need but also people who came and accepted

to Turkey for whatever reason. With reference to those articles, Social Assistance
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and Solidarity Foundations are one of the responsible governmental institutions
operating under district governorships. In addition, MoFLSS provides such services
through its local branches called Social Service Centers based at the district level.
In the districts where Social Service Center is not placed, Provincial Directorates of

Family, Labor and Social Services carry out the same duties.

Although governmental institutions’ responsibilities are somehow addressed in
Temporary Protection Regulation, municipalities’ available services are not clearly
defined. Most of the Syrians are living in urban settings in the service area of a
municipality, however, there is not a clear cut assignment for municipalities in any
legal document. Instead, municipalities’ authority and responsibility area are
derived through the interpretation of specific statements in 6458 Law on Foreigners

and International Protection and 5393 Municipality Law (Erdogan, 2017).

In 6458 Law on Foreigners and International Protection (2013), local governments
are only referred in two articles together with other institutions and organizations
and they do not include assignment of any specific duties and responsibilities

(Article 96 and 104).

In the 5393 Municipality Law, there are two different concepts that are used for
defining the people who can benefit from the services in relation to their legal status
and position to the municipality: Fellow citizenship and citizenship. In Article 13 of

Municipality Law (2005), it is stated that:

Everyone is a fellow-citizen of the county which he lives in. The fellow-
citizens shall be entitled to participate in the decisions and services of the
municipality, to acquire knowledge about the municipal activities and to
benefit from the aids of the municipal administration. It is a basic principle
to extend aid without hurting human feelings.

Although Article 13 defines the people who are entitled to benefit from

municipalities’ services, including aids, as the people who are living in the same
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municipal area, sharing the same living space, Article 14 (2005) emphasizes on

citizens:

The municipal services shall be rendered in the most appropriate manner at
the places nearest to the citizens. It is a basic principle to adopt a procedure
most suitable for the disabled and old people as well as for those in destitute
and with limited income.

These two different statements in the law create a contradiction about the role and
responsibilities of municipalities in terms of service provision to the refugees and

lead to different approaches and practices by municipalities (Erdogan, 2017, p. 41).

As demonstrated in Figure 1, this general framework about the responsible
institutions in service provision to Syrian refugees is also valid in Ankara Altindag
context. Besides the assigned duties of Social Service Center and Social Social
Assistance and Solidarity Foundation and similar contradictions and hesitations of
the municipalities, non-governmental organizations are widely seen in the field.
Moreover, in addition to the religious organizations approaching Syrian refugees on
the axis of Islam nation, the biggest non-governmental organization that claims to
provide rights-based services has been included in the mapping, as well as in the
field study. In the neighbourhood level, mukhtars have been placed in the table due
to their consulting, mediating and allocative role in the participation of Syrian
refugees in the local welfare system. This mapping has been applied while
determining the actors to be included in the field study in Altindag context. In
addition to the outstanding three sectors, which are namely governmental
institutions, local governments, and non-governmental organizations, mukhtars are
also involved in the field study as an indirect source of information regarding the

situation in the interface area between the service providers and service recipients.
3.3 Field Study

In the scope of this thesis, local service provision to Syrian refugees and Syrian

refugees’ access to local services is aimed to be understood by looking at the

54



interaction area between the service provider and the service recipient. Through
revealing the main actors in the local welfare system, Altindag was determined as
the field of the study as the unique district of Ankara that hosts more than half of
Syrian refugees living in the city. Further discussions on how the study field was
determined and how the research was designed are included under the following

subheadings.
3.3.1 Choosing the Study Area: Context of Altindag

As the number of Syrian refugees in Turkey increases and their internal movement
to metropolitan cities for seeking a better life continues, Ankara gets its share from
this trend. Ankara, the capital city of Turkey, hosts 90.751 Syrians as of the date of
11.04.2019, which amounts to 1,65% of the total Ankara population.'* Although
Syrians’ settlement in Ankara demonstrates a scattered pattern, more than half of
the Syrian population is still concentrated in Altindag district. Approximately
48.000" registered Syrians are living in Altindag and it corresponds to nearly 13%
of the total Altindag population. It is accepted that when a refugee population
reaches 3% of the total population it leads to problems about resources, whereas the
proportion of 10% is a more critical verge for administrative units to deal with
managing the process properly (Erdogan, 2017). In line with this argument, in the
places where the Syrian population remains lower than 10% of the total population,
local authorities might be reluctant to respond to the situation with an emergency
approach. For that reason, in the scope of the field study of this thesis, Altindag
district is determined as the study area in order to reveal responses of local actors to

the Syrian refugee population with a 13% proportion and coordination among them.

¥ DGMM Migration Statistics, Temporary Protection, retrieved from
http://www.goc.gov.tr/icerik6/gecici-koruma 363 378 4713 icerik

15 https://www.baskentgazete.com.tr/siyaset/siyvaset-ankaradaki-suriyeli-sayisi-
bazi-illerin-nufusundan-fazla/haber-11021
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Altindag, located in the northeastern part of Ankara, started to develop faster when
Ankara was claimed to be the capital city and gained district status in 1953. The
main economic sector in the district is the furniture industry concentrated in the
quarter called “Siteler”. Siteler characterizes especially the surrounding area
composed of neighbourhoods such as Onder, Ulubey, Battalgazi, Hacilar. Siteler
workers usually reside in these neighbourhoods. In addition, residents of this region
are generally in a more disadvantageous position socio-economically including
vulnerabilities such as low education levels, disability, chronic illnesses, single
parents, child labour, juvenile pushed to crime, and high unemployment rates.
Negative coping strategies are commonly encountered for that reason. Most of the
households have no income or make their living with one salary at the level of the

minimum wage. In the case of Syrians, this level is even lower in almost every case.
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Figure 1 Siteler and Surrounding Neighbourhoods
(Source: Google Earth, 2019)

The region, as a slum area, is also included in the scope of urban transformation
projects which are first started in Altindag in 2005 and have continued increasingly.
Some of the houses were already replaced by apartment buildings, some of them

were demolished but not rebuilt yet and some still waits for demolishment. These
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features of the region neighbouring Siteler quarter have become influential on

Syrians’ settlement in this place.

The existence of such an important and large industry and urban transformation
agenda can be considered as the two main pull factors that become prominent for
Syrians’ settlement. Although there are many Syrian households in which no one is
engaged in an income generative activity because of vulnerabilities such as single
parent and disability, the majority of the employed Syrians are working in Siteler,
mostly without a work permit. Employers’ searching for cheap labor becomes an
“opportunity” to find a precarious and illicit work for Syrians. For some vulnerable
cases, workplaces even become a shelter for workers, which might put their lives in
danger due to insecure conditions. In addition to the furniture industry, other
outstanding income generative activities of both Syrians and the local community is
collecting paper and solid waste. Moreover, neighbouring area of Siteler that is
under urban transformation becomes prominent as the second pull factor. It is stated
by mukhtars, tradesmen and local community that the population of this region had
decreased before Syrians came due to the coming demolishment process. Most of
the shanty houses had already been abandoned by the local community to be
demolished. Those houses with quite unhealthy conditions and low access to
infrastructural facilities became shelters for Syrians when they moved to Ankara.
The abandoned houses were rented to Syrians and this was perceived as an
opportunity by landlords. Moreover, due to the fact that Syrians might face
discrimination when seeking a rental house, the specific condition of this region as
a result of the urban transformation agenda caused finding a house for Syrians
relatively more easily and cheaper. As the number of Syrians moving to the district
increases, abandoned parts of these neighbourhoods began to transform into a lively
place both socially and economically. Evacuated shops have been rented by Syrians
in time to be served as grocery, restaurant, bakery, etc. and the number of Syrian
tradesmen has increased. It has been experienced a kind of recovery in economic

and daily life through this process. Moreover, the preserved —and even increasing-
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number of Syrian refugees in the region indicates the occurrence of a kind of

dependency relation to the place in relation to those pull factors.

These two pull factors have proceeded in line with the strong network and
information flow among Syrian refugees. In the case of Altindag, it has been
experienced that those two factors have been spread rapidly among Syrian refugees
by the ones who have already been living there and shaped the settlement places of
newcomers accordingly. Eventually, it is seen that Syrian refugees living in this
region are generally coming from Aleppo and some of them are even former
neighbors in Aleppo. This quarter, and especially Onder neighbourhood, is called as
“little Aleppo” both by the Syrian residents and host community members for that

reason.
3.3.2 Research Design

The writer of this thesis has been working in the refugee field in an NGO for more
than three years in a managerial position that requires frequent interactions with the
service providers in the local environment and regular supervision to the staff
members who are in daily interaction with refugees. Experiencing and observing the
problems in local service provision sourced from coordination among local service
providers and approaches of them towards refugees and the dynamic and reciprocal
relation between the street level bureaucrats and those two factors, the researcher
has decided to focus on the current situation of local welfare system in relation to
Syrian refugees living in Altindag district, how those services and coordination
among related institutions and organizations are perceived and interpreted by the
street level bureaucrats of those entities and how attitudes of street level bureaucrats

play a role in this situation.

Starting from the definition of the local welfare system, which emphasizes on the
dynamism of construction process of the local welfare with the inclusion of public

or nonpublic actors shaped by different social, economic and cultural conditions,
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state-market-civil society interrelations has come to the forefront in the first instance
(Mingione & Oberti, 2003). However, the second dimension, the market, is not
involved in this research since the local welfare policies are decided to be handled
on the basis of social services and assistance aspect. State institutions, the main
responsible actors as indicated in Temporary Protection Regulation, are included in
the field research. Both local organizations of most related central governmental
institutions and local governments are addressed in that regard. In this scope, four
actors are approached; namely, Social Service Center (SSC), the district level branch
of Ministry of Family, Labour and Social Services (MoFLSS), operating under
PDoFLSS, Social Assistance and Solidarity Foundation (SASF) operating under
District Governorship, Ankara Metropolitan Municipality, and Altindag
Municipality. In total, six street level bureaucrats from governmental institutions
who are in charge of interviewing with the applicants and conducting social study
visits to their houses have been interviewed. In the case of municipalities,
departments of social services were approached because of the fact that there is not
a separate unit of both municipalities on the migration issue. It has been already
known by the researcher from the field experience that Ankara Metropolitan
Municipality has a Social Assistance Center in charge of accepting applications for
in-kind assistance and conducting house visits. It is placed in Osmanli Business
Center in Etlik which is referred by the refugees just as Osmanli Business Center
due to its address. This center has been visited for the purpose of interviewing with
the street level bureaucrats here, however, it could not be possible since
authorization from the Municipality’s Head of Department of Social Services is
required. Authorization was only given for interviewing with the social workers
working in this department in the main building of the Municipality. Two personnel
have been interviewed in this scope. Although they are mainly working in policy
development, coordination of services and improvement of service models, they are
former social workers and have still direct ties with the field and they participate in
social study visits sometimes. However, Osmanli Business Center could not be

included in the field research in spite of all efforts. In Altindag Municipality, two

59



managers and one field worker from Altinay, the social assistance unit of the
Municipality, have been interviewed. In terms of state institutions dimension of the
field study, workload density for the governmental organizations and absence of a
separate unit on migration and the low number of relevant staff members have
occurred as the limitations of the research since it has posed an obstacle to increasing
the number of the key informants. As a result of this limitation, mukhtars of the
neighbourhoods which are densely populated by Syrian refugees in Altindag district
also have been involved in research design in order to learn more about the local
context of welfare provision and services of above mentioned local actors. Muhtars
of Onder, Ulubey, Battalgazi and Sol Fa Sol neighbourhoods have been interviewed

within this framework.

As the third dimension, civil society is included in the research design due to their
increasing role in local welfare construction as a result of the decentralization
process including fragmentation and diversification in local actors in social service
provision. Especially in the context of the Syrian refugee crisis in Turkey, it can be
argued that emergency conditions have led a boom in the number of civil society
organization operating in this field and a huge spread in extensity of the existing
ones. Most of the governmental institutions were caught unprepared to the mass
influx and following emergency conditions due to the common perception of the
Government of Turkey that the refugee influx would end soon and they would come
back to their country since the civil war in Syria would end in a close future.
Resource and capacity related deficiencies of public institutions have provided a
ground for the growth of the civil society sector. Moreover, international fund flow
to Turkey in order to contribute to the management of this emergency situation, like
the compensation of the principle of responsibilities of states and share of burden
among them according to international refugee law, has contributed to the growth
of this sector. As a result, non-governmental organizations have become one of the
main actors in the field despite several tensions with governmental authorities and

institutions. In total, eight workers from an NGO operating in the refugee field on

60



the widest scale in Turkey. Due to the staff members’ heavy caseload and limited
time to allocate for interviews accordingly, interviews have been realized as two

focus groups each composed of four persons.

The field study has been based on a qualitative research method. Data was collected
through in-depth interviews and focus group discussions as mentioned with a semi-
structured set of questions. In some of the institutions, the observation technique
was also applied. Focus group discussion, as one of the qualitative data collection
techniques, was only applied in NGO taking into consideration the more flexible
working environment in terms of expression of thoughts in a group. Moreover, in
spite of several common experiences and reflections, this technique has paved the

way for the appearance of different perspectives as argued by Millward (2000):

The assumption is that people will become more aware of their own
perspective when confronted with active disagreement and be prompted to
analyse their views more intensely than during the individual interview.
Attempts to resolve differences are one of several mechanisms whereby
participants build comprehensive accounts to explain their various
experiences, beliefs, attitudes, feelings, values and behaviours (p. 307).

As the research strategy, retroductive approach was adopted. In order to go beyond
what is observed and to explain it, “creative imagination and analogy to work back
from data to an explanation” was applied (Blaikie, 2000, p. 25). Thus, common pre-
assumptions regarding institutional-side problems in Syrian refugees’ articulation
to the local welfare system and role of street level bureaucrats in that regard were
examined via reciprocating between the observed and the explanation in order to
discover the underlying mechanisms and to answer both why and what questions.
Moreover, since the Syrian refugee policy in Turkey is highly politicized and
approaches of service providers towards Syrian refugees might play a determining
role in their access to services, discourses of street level bureaucrats who have been
interviewed were needed to be analyzed. Therefore, an abductive research strategy,

as complementary to the retroductive, was applied since those actors’ reality, and
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“the way they have constructed and interpreted their activities together, is embedded

in their language” (Blaikie, 2000, p. 25).

Table 4

List of the Key Informants

Services Department

Codes of the Key Position Type of the Method of
Informants Institution Data
Collection
Informant 1 (I1) Social Metropolitan Interview
Worker/Supervisor/Poli | Municipality
cy Development
Informant 2 (12) Local Manager in Social | District Municipality | Interview
Services Department
Informant 3 (13) Mukhtar - Interview
Informant 4 (14) Mukhtar - Interview
Informant 5 (I5) Mukhtar - Interview
Informant 6 (16) Social Worker NGO FGD
Informant 7 (17) Social Governmental Interview
Worker/Supervisor Institution
Informant 8 (I8) Social Governmental Interview
Worker/Conducting Institution
Interviews with Syrians
Informant 9 (19) Social Worker NGO FGD
Informant 10 (I10) | Social Worker NGO FGD
Informant 11 (I11) | Social Worker NGO FGD
Informant 12 (I12) | Social Worker NGO FGD
Informant 13 (I13) | Health Educator NGO FGD
Informant 14 (I14) | Social Worker NGO FGD
Informant 15 (I15) | Social Worker NGO FGD
Informant 16 (I16) | Social Worker Governmental Interview
Institution
Informant 17 (I17) | Social =~ Worker/Local | Governmental Interview
Manager Institution
Informant 18 (I18) | Psychologist District Municipality | Interview
Informant 19 (I19) | Social Governmental Interview
Worker/Conducting Institution
Social Investigation for
Syrians
Informant 20 (I20) | Local Manager in Social | District Municipality | Interview
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Table 4 (continued)

Informant 21 (I21) | Social Worker/First | Governmental Interview
Application Institution
Informant 22 (I122) | Mukhtar - Interview

The set of questions was prepared based on the previous observations of the
researcher and based on the basic indicators related to the literature on street-level
bureaucracy, local welfare, and urban refugee studies. It includes the introductory
questions about the operation field of the institution or organization they have been
working for, their position in institutional structure, services they provide in general
and to Syrian refugees. These questions are followed by the ones to know more
about the profile of Syrian applicants and the services the Syrians apply for the most.
The key informants are then asked about their comment on the legal framework that
shapes their service provision to Syrian refugees and on local welfare policies in
Altindag as well as approaches and services of other institutions’ to Syrians. The
rest of the questions are much more concentrated on their working environment,
how they perceive it in relation to their working position where the supply and the
demand confront. Information on their workload and its effect on the quality of the
services, hardships, and dilemmas they experience in service provision to Syrian
refugees, coping mechanisms and routines they develop during the job individually
or collectively, and level and types of discretion they exercise while performing their
tasks were meant to be obtained towards these questions. In addition, in order to get
information on local welfare policies indirectly, mukhtars were asked about Syrians’
demand from different institutions, the institutions they can or cannot reach, where
they apply alternatively for the services they cannot reach from those institutions

and the mediators in their access to the institutions and the services.

In summary, since the Syrian refugees in Turkey can be characterized as urban
refugees due to their dense settlement in urban areas rather than camps,

understanding their participation in the local welfare system has occurred as a
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research motivation. Moreover, their ongoing mobility inside of the country because
of several pull and push factors as in Altindag example makes the Syrian refugee
phenomenon a concern for the actors of the local welfare system. As involved in the
field study, this concern was expected to affect these local actors in the direction of
taking actions accordingly or ignoring their responsibility. As discussed in the
context of the legal framework, given the lack of permanent status for Syrian
refugees in Turkey and ambiguities about rights and services, comprehensiveness
of the services is expected to decrease as the fragmented structure of local welfare
provision becomes apparent and the need for cooperation among those actors
increases. Accordingly, attitudes and perceptions of the street level bureaucrats are
expected to be more determinative in this environment with uncertainties and
temporariness. The findings of the field study are shared in the following chapter in
order to reveal the situation in Altindag context on the basis of the mentioned

presumptions.
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CHAPTER 4

FIELD STUDY: PROVISION OF LOCAL WELFARE SERVICES IN
ALTINDAG

In this chapter, the information reached through the field study that includes
interviews and focus group discussions with the informants from governmental
institutions, local governments and a non-governmental organization that are
operating in Altindag district is addressed and analyzed. Based on the analysis of
the sharing and discussions during the interviews and focus group meetings,
findings of the field study are basically grouped under two main topics, which focus
on the overall situation of the local welfare provision to Syrian refugees in Altindag
on the one hand, and experiences of the street level bureaucrats and their responses
on the other hand. In the scope of the first topic, service areas of the institutions and
organization included in the research and Syrian refugees’ access to those services
and legislation that frames the service provision to the Syrian refugees are
elaborated on. In addition, the overall situation in local welfare system during
service provision to Syrian refugees is discussed with reference to the prominent
issues on the effects of legislation and state policies about Syrian refugees on
welfare provision and coordination among local actors. In the second part of the
chapter, the replacement of the rights based approach by the needs based one and
difficulties and dilemmas of the street level bureaucrats in relation to their heavy

caseload, limited resources, and human side of their work are handled.
4.1 Local Welfare System in Altindag in the Context of Syrian Refugees

In this part of the study, overall situation in social assistance provision to Syrian
refugees in Altindag and evaluations about the policies, the legal framework and the
coordination with other actors in the field are presented from the eyes of the street

level bureaucrats who have participated in the field study and discussed accordingly.
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4.1.1 General Service Areas and the Services that Syrian Refugees Might

Access

The social service areas of the institutions and organizations included in the field
study vary in a wide range. To begin with Social Service Center (SSC) operating
under PDoFLSS, social and economic assistance are split into two as temporary and
periodical. Temporary assistance is provided in cases of dramatic changes in family
lives in order to support them for compensating the negative and sudden effects of
that change generally for once. Periodical assistance, on the other hand, seems the
main social assistance type which is called Social and Economic Support (SES). It
begins with a one-year period and is extended according to the evaluation in further
social investigation reports. It is provided based on the school-age children in the
family and delivered to the mother. It generally grounds on preserving family unity.
Although Syrian refugees might also benefit from these assistances, it is recently
experienced that Syrians who benefit from Emergency Social Safety Net (ESSN)
assistance, which will be mentioned below, cannot benefit from SES anymore.
Moreover, disability home care pension is also not provided to Syrians for nearly
more than one year. Other protection services of the center especially on children
and women are accessible for all persons residing in their working region regardless

of their legal status.

Social Assistance and Solidarity Foundation (SASF) under District Governorship,
on the other hand, provides services in the areas of cash and food assistance,
accommodation assistance, fuel allowance, conditional education, health and
pregnancy assistance, pensions for vulnerable groups such as disabled people, single
women and parents, soldier families in need, etc. The primary service of the SASFs
for Syrian refugees is ESSN assistance, which is also referred as Social Cohesion
Assistance or Kizilay (Turkish Red Crescent) Card assistance both by the service
providers and the refugees. It is a cash assistance program targeting Syrians in need
on the basis of several vulnerability criteria. The card consists of a total amount

calculated by considering 120 TRY for each family member on a monthly basis.
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This program has been started in partnership with the European Union and
Government of Turkey, funded by the European Union, and implemented by the
World Food Programme (WFP) and Turkish Red Crescent (TRC). Following ESSN
assistance, Conditional Education Assistance that is applied through SASFs and
funded by the European Union is the second assistance type that Syrians might
benefit from SASFs’ services. The key informants from Altindag SASF stated
during the interviews that Syrian refugees might apply for other assistance of the
SASF only if they do not benefit from ESSN, but they could not apply for disability
allowance. However, as a result of a new component of ESSN in the last months,
Syrian refugees have started to benefit from disability pension amounts of 600 TRY
that is put in their cards in addition to ESSN assistance. The main criterion for this
assistance is having a disability health report demonstrating that the person’s

disability rate is higher than 40%.

The key informants from the Ankara Metropolitan Municipality highlight that
municipality services are open to the access of Syrian refugees. Underlying the
flexibility and localness of the municipalities’ services, informant 1 (I1) tells about

service provision to Syrians that:

We are providing services locally in line with the needs. Unlike SSCs’ and
SASFs’ services which are implemented somehow in equal patterns in all
over Turkey, services of municipalities are diversified. For example, we
identified in Ankara that communication problem has arisen between
Turkish and Syrian children when Syrian children were involved in Turkish
education system. We have opened Turkish courses for that reason.
Moreover, when we observed deficiencies in Syrians’ adaptation in social
life, we have developed new service models through Family Wellness
Centers and Youth Centers, whereas Sanliurfa and Gaziantep Municipalities
developed services heavily on basic needs such as food and shelter as a result
of their local conditions (Social Worker, the Metropolitan Municipality).

In addition to those services, the main services of the Municipality in terms of social
assistance are provided via Social Assistance Center in Osmanli Business Center.
Those assistances are reported as food and coal aid, daily bread aid, clothing

support, and rarely household goods and accommodation support for the ones who
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are in more critical conditions. It is stated that Syrians have been included in this
assistance system. Their eligibility for the assistance is evaluated according to
criteria that are the same as for Turkish citizens. Demographic and economic
conditions of the families are reached through the online system they use and house
visits for social investigation are held just to confirm that information. Moreover,
home care services and demands for wheelchair are reported as open to the

application of Syrians as long as they meet certain criteria.

As different from the interviews in Ankara Metropolitan Municipality, in the
interviews in Altindag Municipality, services and assistance for Syrians have not
been very clarified. There has been even an uncertainity about the inclusion of

Syrians in the Municipality’s service area. Informant 2 (12) stated in that regard that:

Altindag Municipality has no service for or studies about Syrian refugees.
This issue is not in the working area of municipalities, instead, it falls under
MOoFLSS’s scope of authority (Local Manager, the District Municipality).

This claim is an answer to some extent to the first measure of six developed by
Blaser and Landau (2016) in order to evaluate the municipalities’ ability to respond
the human mobility and other population dynamics (p. 35). This first measure is
oriented to evaluate whether the municipality perceives human mobility in its area
of responsibility and acknowledges that it should interfere in this area. This measure
also constitutes the ground for the other five categories designed since the further
steps rest on the recognition of this responsibility or not. In the statement of 12 from
the district municipality, it was explicitly expressed that the municipality refuses to
respond to the presence of Syrian refugees which has reached the rate of 13% of the

total population in the district. This statement was followed by the requirement that:

Altindag Municipality reports that it has not any activity about Syrians in
official correspondences, because unless the reverse is stated, it would be
interrogated a lot. In fact, there is some in-kind assistance that is provided to
Syrians, however, these are grant aids. There is nothing lessen from the box
of the Municipality. Because if you spend from the Municipality’s budget,
you will seem in debt in the audit by the Court of Accounts. Even if you will
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pay this debt, a criminal case will be initiated against you due to malpractice
(Local Manager, the District Municipality).

While the informant from the municipality first declared that they do not offer any
services to Syrians, in the following minutes he implied that it was a strategic answer
due to their hesitations about the audit procedure. However, the limited social
services offered to the Syrians do not still mean that the municipality accepts Syrian
refugees as falling into their remit. Instead, this responsibility was clearly defined
with reference to the MoFLSS. It was derived in that sense that the assistance is
provided in the scope of a kind of a social responsibility reaction rather than a
systematic policy plan. For that reason, the drawbacks mentioned above are
interpreted as the result of the perception that service provision to Syrians by

municipalities risks accountability of them since this is not their task.

Altindag Municipality provides this restricted assistance through their assistance
unit called Altinay. This unit gets the applications first. Then, upon house visits for
social investigation, applications are considered. Other key informants from the
municipality stated that Syrians might benefit from in-kind assistance provided by
this unit theoretically. They also underlined that the majority of their applicants are
families of martyrs and war veterans since they prioritize those families. Application

rules for Turkish citizens are stated also to be applied to Syrians in the same manner.

The NGO that is involved in this field study mainly provides its services in the areas
of protection, psychosocial support, language and skill-building courses, social
cohesion activities and emergency assistance. Emergency assistance such as food
allowance, accommodation, and rental assistance, cash assistance, and
transportation assistance are generally applied as a complementary instrument to
protection activities and one-time in principle. It is aimed to support vulnerable
refugees for a short term period in emergency conditions in order to contribute to
the empowerment of them until finding a more sustainable solution via their own

resources and related public institutions.
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When mukhtars of the neighbourhoods in which Syrian refugees densely reside in
Altindag are asked about the social assistance that Syrian refugees benefit, the first
ones that come into mind are ESSN from SASF and food and coal aid from
Metropolitan Municipality. Moreover, there is a general observation about the
Altindag Municipality’s lack of services for Syrians. It is also underlined by the
mukhtars that Syrians are benefitting from several assistances from several
institutions and organizations including religious organizations. Their perception
that most Syrians are able to access many assistance mechanisms seems as

overcritical in some cases:

Syrians are enjoying exactly the same rights with Turkish citizens, and even
more than them. Because there is no query or question to them (Informant 3
(I3), Mukhtar).

Although the key informants from institutions and organizations specifically
underlined the certain criteria about eligibility for some of the services, mukhtars’
approaches are more likely to ignore those criteria and to criticize the services and
assistance provided to Syrians for being unconditional. This criticism is
accompanied by their arguments about Syrian refugees’ refusal of other public
services and to integrate into the social life, despite all services and assistance

offered to them:

There is no inspection to the shops of the Syrians. They do not pay tax.
Besides, their shops are not hygienic at all. (...) They do not take vaccination
campaign teams in. The state has accepted them in, but they refuse the
service that is brought by the state to their doorstep (I3, Mukhtar).

They do not care about the municipality’s sanitation services and they cause
environmental and neighbourhood pollution (Informant 4 (14), Mukhtar).

They do not pay tax for their shops even if they have enough money to pay
key money that amounts to forty-fifty thousand Turkish Liras for those
shops. (...) The reason for children’s not going to school is their
mischievousness (Informant 5 (I5), Mukhtar).

It is commonly observed during the interviews with mukhtars that when they are

asked about the services reached by the Syrians, they particularly emphasize the
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services denied by them and the obligations that they do not fulfil without urging
upon the question asked. This is followed by their negative, and angry from time to
time, reactions on the subjects that they think Syrian refugees are positively

discriminated against when compared to Turkish citizens.

4.1.2 The Service Types Applied the Most by Syrian Refugees

All key informants without any exceptions stated that Syrians approach their
institutions the most for financial assistance requests. The form of this assistance
changes depending on the service scale of that institution. For example, it might be
a demand for food cheque in case of Altindag Municipality or Social and Economic
Support in case of Social Service Center. It is even emphasized by one of the
mukhtars (I4), with the implication of self-seeking of Syrians, that what Syrians
demand from an institution is the thing they know they can get from there. Informant
6 (16) argues the demanding behavioral pattern of the Syrian refugees in the context

of policies towards them:

The most important factor that affects us negatively in service provision is
the public policies and approach towards Syrian refugees. The perception
that the most important need of the Syrians is financial support and that
overlook the need for empowerment have encouraged Syrians, some of
whom are living in Turkey for nearly eight years now, to take a more
demanding position in terms of financial assistance. It has highly influenced
our beneficiary profile. There is a huge everlasting demand for financial
support (NGO, Social Worker).

Although for the governmental institutions and local governments, economic
demand is almost the only approaching reason of Syrians, this first and foremost
reason is followed by the needs for counseling about access to health services,
psychological support, legal support, counseling for the victims of sexual and gender
based violence and peer bullying in applications to NGOs. However, NGO staff
have added their dissatisfaction with the low application and participant rates in

some of their services such as LGBTI counseling, awareness raising activities, and
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psychosocial support activities for male adults, adolescents, and victims of early

marriages.

4.1.3 Evaluation and Interpretation of Legal Framework about Service

Provision to Syrian Refugees

The fundamental legal foundation of service provision to Syrians in Turkey is
Temporary Protection Regulation enacted based on Law on Foreigners and
International Protection. When the key informants were asked about their evaluation
regarding the legal framework in which they offer services to Syrians, they were
mainly requested to interpret Temporary Protection Regulation, as well as other

main laws and regulations regulating the institutions’ services.

Upon the answers to this question, it is observed to a high degree that, unlike NGO
staff, the staff of local governments and other governmental institutions does know
very little about Temporary Protection Regulation with few exceptions. One of the
key informants from local governments (I12) even referred TPR as “the law enacted
by the Prime Ministry that states we should look after Syrians”. Moreover, one of
the social workers from governmental institutions, informant 7 (I17), stated that she
finds the laws and regulations about Syrians very feasible although she does not
know specifically about TPR and refers to all laws and regulations as a whole based
on the implementations observed. It was added by the same informant that there is
positive discrimination for the Syrians and rules are more flexible for Syrians when
compared to Turkish citizens. The lack of information of staff about the legal
framework and rights of Syrians was even emphasized by one of the social workers,

informant 8 (I8):

Personnel that is working in this field does not know from where the Syrians
receive aid and based on what. They even do not know that the financial
resources of those aids are coming from overseas funds and give a reaction
as if they are spent from the state budget. In some institutions, some staff
members try to hinder aids for Syrians for that reason (Social Worker,
Governmental Institution).
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As stated by the social worker I8 from a governmental organization, it has been
derived during the interviews that services that are offered to Syrian refugees are
evaluated on the basis of an abstract general policy instead of the international and
national legal framework that define the rights and guarantee the services. The
reason for this has been observed as grounding on the deficiency of knowledge or
misinformation on a legal basis. When the services provided are not based on the
international and national legal responsibilities of the state, they are approached as
the favour of the state regardless of human and refugee rights. This situation might
lead to an anti-foreigner attitude for that reason. Additionally, it is ironic that this
attitude has been even observed in the interviews with the street level bureaucrats
who assert that their institution does not provide services for Syrians or provide just

being stick to the certain eligibility criteria.

NGO staff, on the other hand, have a comprehensive knowledge of TPR and they
made their statements in a more critical manner. In both focus group discussions,
before mentioning specific articles of the Regulation, the key informants started
with the discussion on the spirit of the Regulation and its emphasis on

temporariness.

We should start with the name of Regulation, which is “temporary”. This
“temporary” status is temporary in its name and its being able to be repealed
through cabinet decree demonstrates that Turkey has not a long term policy
towards Syrian refugees and its current policies do not rely on the permanent
ground. Moreover, the enactment of this Regulation is not a result of a
general policy, because Turkey has been already getting external migration
before but the enactment of the Regulation was enacted just when things go
wrong in the Syria crisis (Informant 9 (19), Social Worker, NGO).

Informant 10 (I10) from the NGO handled this discussion on temporariness in the
context of its reflection on Syrian refugees in terms of psychological effects, feeling
of confidence about their future and discriminative behaviours towards them risking

enjoying their rights and access to services:
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We are offering our services based on Article 91 of LFIP, however,
uncertainties about TPR such as duration of stay in Turkey, when temporary
protection will end, and repeal via cabinet decree make the persons of
concern very worried about their future, cause serious problems about their
stay in Turkey, and affect social cohesion negatively (Social Worker, NGO).

In the context of local governments, uncertainty about the legal basis of their
services was mentioned by the key informants. It was highlighted that the
municipalities do not know about their scope of authority in that regard and they
adopt a protectionist attitude in that regard both for themselves and for their
institution. It causes some problems and contradictions in service provision to

Syrians as stated by an informant (I1) from the Metropolitan Municipality:

As local governments, we are subject to the audit by the Court of Accounts.
If a Syrian does not have an ID number and not registered in the system, then
the assistance we have delivered to that person would become our concern
in the audit. (...) If they do not have a foreigner ID card, we cannot provide
assistance at all. However, even if they have an ID number starting with 99,
it does not help us to overcome the problems by oneself. (...) (In terms of
in-kind assistance) If Syrians have an ID number, then it does not create a
problem in the audit, however, in terms of in-cash assistance, local
governments are tied in hand and foot. The institutions that are in charge of
in-cash assistance are determined by the state as MoFLSS and SASFs, not
the municipalities.

Although it is derived from the statement a clarity in terms of cash assistance, there
are still contradictory statements about providing other services to the Syrians even
with the identification number starting with 99 that is appointed to the foreigners by
the state. These expressed concerns are very similar to the ones coming from the
municipalities in Istanbul that are highly populated by Syrian refugees (Erdogan,
2017). Although the willingness of municipalities to include Syrians in their service
area, their creativity to find out alternative ways and resources to provide services
to Syrians and their courage to offer wider scope of services in spite of all risks may
differ from municipality to municipality, it seems that the hesitations about service
provision to Syrians are common among municipalities due to lack of a clear

legislation that determines authorities and obligations of them.
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4.1.4 Evaluation and Interpretation of Overall Local Welfare Policies towards

Syrian Refugees in Altindag

The institutions and organizations that are included in this field study are the main
actors in the local welfare system in Altindag. As the components of this system,
actively or inactively, street level bureaucrats of these institutions and organizations,
who have the knowledge and experience of services of other institutions and who
work in the positions getting and making external referrals, were asked to evaluate
the local welfare policies in the district in general as the agents inside of this system.
It has been experienced that although there are some distinctive evaluations and
comments on the local welfare provision, most of them are concentrated on some

common topics.

4.1.4.1 Effects of Relevant Legislation and State Policies on Local Welfare
System

The weakness of the legal basis, which is basically sourced from the spirit of the
Regulation regarding temporariness of the legal status it provides and not offering a
durable solution, leads to uncertainties in implementations of relevant local service
providers. Acknowledging the disjuncture between law and practice, as Landau
(2006) argues with reference to South Africa context, “legal protection can only be
effective in ‘legalized’ environments where law structures the behaviour of the civil
servants and citizens who are the gatekeepers to employment, housing, security, and

social services” (p. 309).

Similarly, in Turkey, it seems that law structures the behaviour of street level
bureaucrats indirectly through providing an ambiguous ground for service
provision. In spite of having legal documentation, it is observed that the quality and
the scope of this documentation undermine the obligations of the state. Services to
be provided to Syrians in the scope of temporary protection are not defined in the

context of the state’s obligation but rather as a matter of probability. This ambiguous
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policy seems going hand in hand with the macro level political discourse on Syrian
refugees, which oscillates on the axis of hospitality and hostility (Altiok & Tosun,
2018). When the relation between the refugees and the host country is approached
through applying the key term of hospitality, defining the parties as guests and
landlords or as ensar and muhajir, then the conditions of this stay are determined by
the hospitality level of the landlord. Moreover, when the uncertainty about the legal
status and the political discourse which is far from a rights based one are combined,
there might occur some problematic issues that are overlooked by the state such as
child labour and illicit work (Altiok & Tosun, 2018). In spite of legal regulations
about preventing child labour and entry of Syrian refugees to the labour market,
ambiguous political agenda restrains further protection about related rights and

services.

In relation to this, an interwiewee from the NGO, informant 9 (I19), underlined the
Regulation’s ambiguity to ensure enjoying the basic rights stating that “although
education is a basic right, we have difficulties to support beneficiaries in access to
education services since rights and services are not clearly defined and protected by

the Regulation”. 111 supported this argument adding that:

TPR is not a comprehensive document. It does not provide sufficient
protection for Syrian refugees because of the legal status it entitles. For
example, it is stated that they can benefit from the health services and access
to the labour market but it is not detailed in what ways and through which
mechanisms it would be (Social Worker, NGO).

Therefore, the statements in the Regulation are argued to remain intangible to an
extent and lack of a permanent legal status weakens the protection conditions which
are mainly determined by the services defined in the Regulation. For instance, as
stated by another informant from the NGO, informant 13 (I113), Syrian refugees have
access to primary healthcare in principle, however, in practice, they cannot benefit
from community health centers that are in the closest distance to the place they live
in. They are, instead, referred to a few certain migrant health centers and it decreases

the accessibility of this local service.
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In addition, some of the key informants argued that the practices in service provision
fall even behind the services defined in the Regulation since relevant institutions do
not have sufficient infrastructural and human resources capacity. In the scope of this
argument, which is not easy to separate from the first one in some instances, access
to the services defined is argued not to be ensured due to the deficiencies in the

necessary infrastructure. Informant 16 from the NGO put forward in that sense that:

Access education and health services are recognized, however, the cost of
special education is not covered by the state differently from the situation in
the case of Turkish citizens. For that reason, it is a matter of debate if the
children have equal access to education services or not. Or, there is an
implementation in women’s shelters that refugee women are tended to
excluded from the institution’s care after six months of stay, whereas Turkish
women might stay longer when the shelter personnel use initiative.
Moreover, they have a right to health but they cannot enjoy this right
properly due to the language barrier. (...) It can be interpreted as a capacity
insufficiency, there might not be an adequate hospital, personnel, or school.
Then the legal documents seem as written illogically without preparing
essential infrastructural elements.

A social worker from the NGO, informant 12 (I12), underlined the same capacity
problem giving the example that some schools do not carry out the enrollment
procedures of Syrian children with the excuse of the school capacity is full. It was
questioned at this point that what the school would do in case of a Turkish child is
wanted to be enrolled in the school. It seems that there is a hesitation about where
the capacity problems of the public institutions end and where the arbitrary
approaches of local service providers start. Moreover, it was also argued that
although theoretically Syrian children might enjoy the right to education via
enrolling in another public school of which capacity is suitable, in case of closest
school to their home does not accept to enroll them for capacity problem, distance

of other possible schools to their living place poses a barrier on this right indirectly.

Moreover, street level bureaucrats’ approaches towards Syrians and their

information level were discussed as the other reasons of the angle between the legal
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framework and the practice in the field. Informant 13 (I13) emphasized local service

providers’ lack of information on the related laws and regulations and stated:

Personnel’s lack of information becomes also a reason for their
rationalization of some practices and implementations. For example, as a
result of a problem in their system, they might not register a Syrian refugee.
If it suits their book, then it is accepted as truth by them. They start to develop
a routine in this direction and spread this information to their colleagues. As
a result, other staff members also start not to register Syrian refugees, and
this behavior becomes a rule for that institution (Health Educator, NGO).

It was discussed following this argument that in the best-case scenario, such
personnel do not attempt to reverse or question the routinized implementation since
they do not know the legal basis they should rest on for push the conditions and they
do not have information if this service is available for the refugees or not even if
they can be willing to facilitate the service provision. In another case, they can be
intendedly not stretching this routine since the ambiguous ground and lack of

sanction allow it.

Informant 110 from the NGO also approaches this problem in the context of
continuous incoordination among public institutions even in the eighth year of the
crisis and improper practices despite the all explicit statements in the Law and the
Regulation. At this point, as stated by another informant (16) from the NGO, when
the practices of street level bureaucrats in the field fall behind the articles of the
Regulation for some reason, NGO staff might remind them their duties with

reference to laws and regulations with their advocacy role.

Lack of a comprehensive policy towards refugees in Turkey, deficiencies of the
legal framework in terms of ascribing a permanent status and providing a ground
for rights based services bring another discussion: How does the existing policies —
or the state of having no policy- effect street level bureaucrats’ individual
approaches, which may turn into an institutional standing, in local service provision
to Syrian refugees? The key informants mentioned several examples and arguments

demonstrating that this uncertainty makes the individual behaviors and approaches
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more determinative on local service provision that could have negative and positive

effects intendedly or unintendedly:

The attitudes of the officers in the institutions that we get in contact are very
critical. If this person internalized a rights based approach and tries to
improve and strengthen the services of that institution, we observe that
he/she become open to cooperation even in the fields he/she does not have
information and want to learn. The approach of these persons may affect
institutional culture. If this person is an authorized one, he/she has an
influence on approaches of other personnel. However, if he/she is closed to
communication, we see that cooperation is not possible with this institution
in terms of service provision (16, Social Worker, NGO).

When an officer wants to find out a solution, he/she does. For example,
unlike others, social workers of some hospitals might support families in
terms of medical equipment and other needs through external referrals.
Indeed, they should do this as a matter of their profession, however, they
might not feel this necessity since there is no sanction (113, Health Educator,
NGO).

Their lack of information might turn into an advantage sometimes.
Exceptionally, it might result in accessing the services that they cannot under
normal circumstances. Likewise, they can benefit from the same assistance
more than once as a result of incoordination (Informant 14 (I114), Social
Worker, NGO).

The conditions mentioned above seem also providing a flexible ground for the
institutions and organizations to differentiate their policies on the basis of service
provision to Syrian refugees and it results in fragmentation in local services.
Especially because of the insufficient resources, this fragmentation usually does not

work in favor of the refugees:

Public services are changing from one locality to another. For example, a
decision is taken in an SSC regarding that Syrians refugees will not benefit
from a certain service anymore. We do not know this development because
there is not a mechanism that such changes are declared. We maybe learn
from our beneficiaries. Moreover, we do not know how this decision is taken,
because other SSCs still continue to provide this service to the Syrians. We
are referring some cases to the hospitals. While one of them can take the
necessary action, the other does not although they have the same conditions.
If there is a law, a rule or a procedure, then it should be applicable
everywhere. If it is not applied, then we should know its basis and
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justification. (...) Why this service has been cut? The statement in the law is
clear and the same deprivation still continues. Then what has changed? Did
the manager of this institution say that they would not provide this service
anymore? We do not know. We can say this because things differ depending
on the personnel’s mood in that day, schedule of the manager, attitudes of
the staff members towards refugees, etc. (19, Social Worker, NGO).

It is exactly related to temporary protection and arbitrary treatment led by
the emphasis on temporariness. For that reason, there occur arbitrary
implementations that differ from one locality to another (I11, Social Worker,
NGO).

(...) This differentiation in the decisions of the same institution from district
to district is very problematic. For example, what will happen when refugees
move to another district, how will these people know about the
implementation in that district, how will be the control mechanism?

(Informant 15 (I15), Social Worker, NGO).
However, it was also argued by one of the key informants from the Metropolitan
Municipality (I1) that SSCs are established with the logic of community centers in
the first stage in line with the needs of the local people. Moreover, before their
establishment, surveys were made in order to assess the needs of citizens and to
decide which needs would be addressed through the services that would be provided
in those centers. For that reason, it was claimed that the service diversification
among these centers demonstrates that they are targeting the assessed needs.
Nevertheless, despite this policy about responding to the local needs in general, the
key informants did not have any information regarding the implementation of such
an assessment for Syrian refugees and decisions taken as a result of this assessment.
On the other hand, this amorphous structure of the social services was discussed by
another informant, informant 16 (I16), through justifying it in terms of specific local

conditions and insufficiencies of resources:

Social services may vary according to the applicants’ socio-economic levels
and demands. (...) The boundaries determined by the Regulation can be bent
some more on the basis of this. The reason for this is the high number of the
Syrian population, huge demand, and the institution’s incapacity in terms of
personnel and economic resources which is not adequate to deal with this
situation (Social Worker, Governmental Institution).
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Different responses of local institutions in different localities were argued as a
strategic choice and a coping mechanism of institutions in that regard, rather than a
result of a general policy. Lipsky (2010) suggests that these differentiated public
policies might be the results of routines developed by street level bureaucrats in
order to cope with uncertainties and difficulties of their jobs. By arguing this, Lipsky
claims that the practices and routines established by the street level bureaucrats are
political since they become the policies. They are political because of being
determinative in the allocation of goods and services and assisting some people
whereas harming others accordingly. This process of developing routines is argued
by Lipsky to be shaped by the dominant decision making patterns. In the context of
Syrian refugees, those patterns are expected to be affected by the high-level political
discourse as on the media which rests on the discourse on the victimization of Syrian

refugees rather than the rights of them (Doganay, 2019).

In addition, informant 17 (I17) criticized how such developed routines reflect as

inflexibility in service provision that barrier access to services to some extent:

Flexibility is needed in service provision. There is a general argument of the
public institutions now, which is “system does not allow”. No one wants to
risk himself/herself. Even if there is something to do, they pull off by saying
this. However, rules of the system do not respond to every case in reality.
Because there might be exceptional cases and situations. Although we can
take initiative since our institutional culture allows us, we hear from the
personnel of other institutions that we had risked ourselves for what we did
(Social Worker/Local Manager, Governmental Institution).

This pattern that is observed in behaviours of public officials is actually in
compliance with Lipsky’s (2010) argument that street level bureaucrats develop
routines in order to make their tasks more manageable by reducing the complexities
via simplifications. As argued by 117, while these routines pose bureaucratic barriers
on access to services, they might also be applied as a coping mechanism as

informant 116 from the governmental institutions mentioned above:
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Indeed, for some analysts routinization is virtually equivalent to
bureaucratization. For others, routinization inevitably occurs in
bureaucracies because of the scarcity of resources relative to the demands
made upon them. (Lipsky, 2010, p. 83).

4.1.4.2 Coordination among Actors

In almost every interview, local welfare policies are started to be discussed firstly
with reference to the coordination and cooperation among the institutions. Except
for positive opinion of Il from the Metropolitan Municipality regarding the
coordination meetings at the provincial level in Ankara when compared to the
situation in other cities, the outstanding shared comments were concentrated on the
lack or deficiency of coordination among the relevant institutions and organizations.
To begin with, informant 18 (I18) elaborates on the negative effects of this
incoordination in terms of information sharing on their process of evaluating the

eligibility of the persons for social assistance:

We are working based on the declaration. I wish there was more coordination
among institutions in terms of access to information. For example, we could
reach the system of the Ministry (MoFLSS). Because, when we are working
based on the declaration, we can have a suspicion about the declarations,
then we had to call our personal contacts in the District Governorship and
try to figure out the conditions of these persons accurately. (...) There is no
coordination among institutions, works are conducted via the old-boy
network (Psychologist, the District Municipality).

The problem of heaving partial information about the applicants due to lack of
information sharing mechanism among local actors although they provide the
services in the same target area was also emphasized by the key informants from
governmental institutions. Informant 7 from the governmental institutions

complains in that regard that:

The most comprehensive registration system belongs to SASFs. We can only
monitor the assistance provided by SASFs and SSCs but we cannot monitor
other assistance provided by other institutions and organizations.
Municipalities even cannot monitor any of them. We can just learn by calling
our personal contacts if an applicant benefits from any other assistance or
not. We have to rely on declaration in that situation, however, it leads to
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duplication in services. Coordination is weak in this respect (Social Worker,
Governmental Institution).

Putting aside the possible concerns about deficits in the confidentiality of personal
information to be occurred in case of existence of a common information and
database system, this fragmented structure in service provision makes monitoring
the articulation process of Syrian refugees into local welfare system in a
comprehensive way, allocation of the assistance and outcomes of them harder. On
the one hand, it complicates the monitoring and evaluation of who benefits from the
same kind of services offered by various local actors in the local welfare system. It
may cause duplications in services. It may hinder the distribution of resources in a
fair way since some of the persons might enjoy more than one assistance at the same
time whereas some of them in need might be harmed by excluding them from
assistance with the requirement of inadequate resources. On the other hand, it may
lead to gaps in protection conditions that require a multi-directional intervention in
a comprehensive way. Because of the fact that social needs, demands, and
requirements are broadly diversified, public policies are expected to respond
complicated processes with the involvement of several different service areas
(Bayirbag, 2013; Yildiz & Sobaci, 2013). For that reason, deficiencies in
coordination among service providers can be ended up with weakening and getting
exclusionary of welfare conditions. Underlying the necessity of a multi-actor
structure and their complementary services in local welfare provision, informant 17
from the governmental institutions criticized the situation of incoordination among

actors in Altindag:

For example, social and economic support assistance is a tool that could
bring a change in the family. It is just one of the instruments that is required
in order to solve the problem. While applying those instruments, other
services should be complementary. Support of other institutions such as
MoNE, MoH, and Iskur is necessary in that regard. Even if the operation of
our institution is unproblematic, it means nothing if it is not complementary
to the services of other institutions. This assistance is aimed to support the
families in a time of crisis until a more sustainable solution is obtained. The
problem is chronic but the solutions are temporary. Inter-institutional
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cooperation is needed for that reason (Social Worker, Governmental
Institution).

Evaluation of the key informants from the NGO regarding the local welfare system
is mostly based on the underlying structural problem regarding the lack of a
comprehensive, sustainable, long term policy towards Syrians. It was argued with
its reflection as incoordination and eclectic practices in service provision at the local

level:

What is happening in the refugee field in Turkey is very complicated I think.
What is civil society doing? Is it supporting the governmental services, or
just assisting the state, or coordinating the field activities? It seems as if the
civil society organizations take in charge of all the responsibilities that
belong to the government normally. There is role conflict. There are many
institutions and organizations in the field but they do not know about each
other, there is no coordination, no mapping regarding the problems, risks,
and services. Services are provided just for saving the day. They take a
decision, then the next day they realize that this decision is wrong, then they
take a new decision, and it continues in this way. Explicit possible problems
are not foreseen and necessary precautions cannot be taken. Furthermore, the
staff of public institutions is even calling us to consult about situations of
their applicants and where to refer them under what conditions (I9, Social
Worker, NGO).

There is not an information repository that both institutions and NGOs can
access. Every institution tries to do something with their own efforts. As a
result, for example, five institutions try to do the same thing in five different
ways. At the end of the day, there does not occur a qualified work, everybody
starts a work but then leave it incomplete, or complete in an unqualified way.
“Temporariness” emphasis affects the approaches of the institutions, and
local governments even put up more resistance. Moreover, the unqualified
staff of the institutions also affect the quality of the services since they start
to work without having training in this field. However, because of their
insufficient level of information, they are calling us and asking their
questions to us. I can say our cooperation improves positively for that reason
(I10, Social Worker, NGO).

I do not think that there is remarkable cooperation among institutions and
organizations. There does not exist a social policy on this subject. Sometimes
everybody does the same work with each other without knowing (111, Social
Worker, NGO).
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It is understood from these arguments that NGO workers’ emphasis on professional
unqualification and information deficiency of street level bureaucrats on the refugee
field may play both a positive and a negative role in terms of coordination among
local actors and quality of local service provision according to context. As
mentioned above, the lack of information on legislation about Syrian refugees in
Turkey means not knowing the rights of Syrians in Turkey and public services that
are made available to them through national laws and regulations. It may result in
either excluding Syrians from local services to some extent unintendedly due to lack
of knowledge, or, given the weakness of the rights based approach in social service
system in Turkey, it may hinder Syrians’ articulation in local welfare system
intendedly due to arbitrary and differentiated practices in local service provision. In
both conditions, when the service providers start to perceive Syrian refugees as a
burden, independently from the rights and services they are entitled, they may be
closed to communication and cooperation with the actors provide services to Syrians
and externally refers them to those local institutions. On the other side, depending
upon the institutional culture and personal attitude of the personnel, this negative
situation of lack of knowledge may positively contribute to local coordination since
it encourages public service providers to contact with NGOs for applying their

knowledge, experience or resources.

As underlined in some of these statements, duplication in services and its effect on
the overall caseload of the street level bureaucrats in the field are concerned in terms
of the problem of coordination. Approaching the street level bureaucrats of all
relevant institutions and organizations in a specific place as a whole, these
arguments put that overall caseload of street level bureaucrats is increasing due to

incoordination regardless of their institutions:

Incoordination leads to some problems. Having no information about each
others’ services causes the refugees to go from door to door and to apply for
and get the assistance more than they need. Moreover, members of the
profession do the same job over and over in different institutions and it leads
to labour over unnecessarily (16, Social Worker, NGO).
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There is not a monitoring system that we can see whether we get the same
actions with personnel of other institutions or not. The same persons might
apply to different institutions and organizations for the same service and they
might access concurrently. We can only learn this if the beneficiary shares it
with us in the best-case scenario. Consequently, both institutions have coped
with the same issue. When he/she applies there, they begin to get actions;
and then when he/she applies us, we begin to do the same thing as well (113,
Health Educator, NGO).

It has been also derived from these expressions that criticism towards lack of a
policy that targets ensuring coordination among relevant local actors in relation to
their caseload makes their familiar positions with the frontline workers from other
institutions and organizations more visible and develops a sense of empathy.
Moreover, discussions of the key informants from the NGO revealed that the most
effective and applied way of getting in contact and cooperate with other institutions
is using their personal network that is dated back almost to their university education

based on their professional network:

(...) Individual contacts are very important in this sense. For example, we
could learn about the cut of an assistance type for the Syrians thanks to our
contacts in the institution. (...) If we do not have a contact in an institution,
we experience difficulties a lot due to the questions on why we are calling,
who we are, etc. (I15, Social Worker, NGO).

Under the above-mentioned conditions of weak information flow among actors and
arbitrary implementations that differ based on the institution or the place, having
personal contacts seem important for getting updated information about the field
and changing practices in service provision. In addition, these personal contacts are
also applied in order to intervene in the emergent cases in time and to provide
solutions for other cases if there have been faced with some barriers in formal
pathways. For that reason, some of the informants argued it as a contradiction in
terms of their profession and ideal patterns of service provision as they think that
they reproduce this unprofessional approach by making concessions, which is

perceived to be far from rights based approach:
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An important thing is the culture of having a person in some institutions,
which is common in the Middle East. For example, I have a case and I call
one of my friends in the relevant institution and ask to help me. I say them
to forget about the rights but to turn a hand to this issue because he/she is my
friend. Secondly, we are almost judged by the staff of the institutions because
of our advocacy role. (...) They give the message that they can never do this
treatment under normal circumstances but they do this for the sake of us for
once. We cannot do our work professionally for that reason, because only
through friends and familiar persons you can solve the problems. These are,
at the same time, the unprofessional solutions we develop against deadlocks
in the system (19, Social Worker, NGO).

(...) For example, we are doing a long-term case management plan for an
applicant and this person needs to benefit from public services. In this
circumstance, we compulsorily use our personal contacts. We are talking
about rights but we try every alternative way in order to eliminate
victimization conditions of that person (110, Social Worker, NGO).

Moreover, as derived from the previous statements of informants from the NGO
mentioned above, NGO staff seem also feeling obliged to establish these personal
relations with the public officials and to sustain it through winning their trust
because of a general prejudice of public institutions towards NGOs. In order to make

easier their jobs, they pay attention to promote those relations:

There is not a coordination mechanism. We visit the institutions and get in
contact face to face. Then we try to sustain this relation. Personal
acquaintance and mutual trust develop in this way. (112, Social Worker; 113,
Health Educator, NGO)

4.2 Experiences and Responses of Street Level Bureaucrats

In the second part of this chapter, the prominent issues in terms of experiences of
the street level bureaucrats while providing services to Syrian refugees and their
responses to the difficulties they meet with during the service provision are

discussed.

4.2.1 Rights Based Approach versus Needs Based Approach

In the scope of the field study, service provision to Syrian refugees and service

providers’ contact with them during the service provision was discussed on the axis
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of rights based and needs based services and a sort of dependency relationship
between the service providers and the applicants that needs based approach leads to.
While the needs based approach puts the target group in a passive position through
identifying them as being needy, it may be exclusive since it blurs the
responsibilities of the parties and creates uncertainty for the target group. On the
contrary, the target group is placed in a more active role in rights based approach,
in which people demand their rights instead of waiting for assistance to meet their
needs. It is more inclusive based on the discourse on equality of the rights and

defines the liabilities of responsible parties clearly.

In almost every institution and organization type included in the field study, service
models are handled on the basis of this axis to some extent. Although the emphasis
on rights based and needs based approach and their influence on service provision
is indirectly deduced from some of the statements, it is explicitly argued in some of

them:

There does not exist a rights based service concept, it is needs based instead.
Providing free food assistance, free coal assistance, social and economic
assistance... Money is a need but it has nothing with rights based approach.
What rights based approach means is about people’s access to work,
providing favorable conditions to support employment, and developing
social policies targeting these. Providing only cash assistance or food aid
does not belong to rights based approach in itself. Rather, ensuring suitable
conditions to make people reach food themselves falls under rights based
approach. When the concept of need began to corrode the concept of right,
the relation between the persons who provide services and who demand
services also started to be deformed (116, Social Worker, Governmental
Institution).

In this approach, while the needs of the people are recognized, it was underlined that
there is a need for concentrating on the long term sustainable solutions that will
increase the welfare of the people rather than meeting their needs temporarily.
Informant 116 from the governmental institutions also stressed on the form of the
relationship between the persons who supply and who demand the services, which

was argued to be shaped by the needs based approach. Similarly, another informant
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from the governmental institutions (I17) argued the dependency relation between
the applicants and service providers, which has been led by social policies
themselves. The situation of neediness and a continuous demanding position in

relation to public services are discussed on the basis of eroding the relation between:

Applicants have been made dependent on social assistance. They have
started to perceive the assistance they benefit as the compulsory services of
the state. They do not think about improving themselves. Younger
generations will continue like this as long as policies cannot cause behavioral
change in the family. Social assistance is perceived as the salaries that the
state has to pay instead of a support mechanism (Social Worker/Local
Manager, Governmental Institution).

On the other side, another informant from the NGO (I10) handled the rights based
approach in relation to arbitrary treatments of public officials. According to the
discussion of 110, arbitrary treatments of street level bureaucrats are sourced from
the weakness of the rule of law and deficiency of rights based approach. It was
argued that these conditions provide a ground for ignoring the laws and provide a
space for personal decisions of public officials which usually take their source from

discriminative attitudes:

The articles of the law are clear and they are based on the Universal
Declaration of Human Rights, however, there is a problem that is sourced
from arbitrary treatments extensively and frequently experienced in
developing countries and Middle Eastern countries. The clear statements in
the law are ignored by the institutions since the rights based approach has
been given up. It can be explained through the arbitrary behavior of the
officer that day or xenophobia. The same thing is also valid for Turkish
citizens since the state has not taught rights based approach to its officers
(Social Worker, NGO).

In addition, an informant from local governments criticized social services
perspective that is solely based on coal and food aid and that put citizens in needy
position. This point is also related to another concern raised by some of the
interviews, which is about the qualifications of the personnel. Both professional
inadequacy and lack of knowledge about the refugee field are asserted to cause

improper practices in local service provision. When the case is not analyzed
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properly, the needs are not identified in detail and the necessary referrals are not
made, it even harms the beneficiaries as argued by an informant from the NGO (I16).
Moreover, it was also argued that there is not a requirement anymore for the street
level bureaucrats of related institutions to be graduated from universities’
departments of social services. It was claimed that this situation decreases the

quality of the services as informant 17 from the governmental institution suggests.

Lack of a rights based approach was also discussed in terms of its shaping role on
the nature of street level bureaucrats’ relationship with the applicants and positions

that the applicants take:

When applicants approach us with their demands due to economic
deprivation, their applications are being evaluated in terms of the starvation
line. While doing this, we overlook the rights of access to employment,
participation in the decision-making process about their future, self-reliance,
etc. So, the relationship between the persons who provide services and who
demand services turns into a needs based one. It constitutes a hierarchical
relation in between. One side is meeting a need of the opposite side and it
requires giving thanks in return (I16, Social Worker, Governmental
Institution).
Given the fact that the service provision to refugees is not based on the discourse of
refugee rights and human rights, it was argued that it shapes the behavioural patterns
of both the beneficiaries and the street level bureaucrats. When the emphasis on
Syrian refugees’ rights even in discourse level remains incapable, service providers
attribute to their services meaning of favour. Under these circumstances, it is not
surprising that the Syrian refugees bless the frontline workers they have interviewed
with and have received the news about their acceptance for the assistance, rather

than claiming their rights as argued by an informant from the NGO:

They are refraining from making a claim on their rights with the fear of what
if something happens to them for that reason. There is a general state of
distrust. They cannot say that this is their right (113, Health Educator, NGO).

On the other side, as a result of the same approach, when the environment of local

service provision is not determined by the rights, an informant from the
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governmental institutions argues that the refugees may have a more demanding
position approaching the financial supports as the regular salary that they should be

entitled to:

Syrians are benefitting from more than one assistance mechanisms and as
they continue to benefit, they start to behave like we have to provide them
assistance. They start to become defiant in that sense. There are even some
examples who come and slam fist on the table stating that we have to supply
aid to them. Their self-confidence raises in line with the institutions and
organizations supporting them (I7, Social Worker, Governmental
Institution).

Lipsky (2010) asserts that street level bureaucrats control their clients through
teaching them the client role and they do his through some rewards and punishments
according to the appropriateness of their behaviours to the proper patterns expected.
Under the conditions where the relationship between the streel level bureaucrats and
their clients is not determined by a discourse based on the rights, it can be expected
that the applicant refugees might develop an obedient attitude. However, when the
provision of assistance is not adequately supported with long term and sustainable
complementary services, the behaviours of the applicants can be shaped in another
extreme as told by informant 7 from the governmental institutions because of their

dependence on the assistance in absence of livelihood opportunities:

Assistance makes the beneficiaries dependent on us, however, they need to
empowerment mechanisms indeed. Best practices are very important in that
sense (112, Social Worker, NGO).

4.2.2 Difficulties and Dilemmas that Street Level Bureaucrats Experience in

Service Provision

Starting with the claim that the tasks of frontline workers of the institutions are
structurally similar and they all together can be approached as an analytical unit,
Lipsky (2010) conceptualizes the problem of street level bureaucracy. He states this

problem as follows:
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Street-level bureaucrats attempt to do a good job in some way. The job,
however, is in a sense impossible to do in ideal terms. How is the job to be
accomplished with inadequate resources, few controls, indeterminate
objectives, and discouraging circumstances? (Lipsky, 2010, p. 82)

In the scope of this field study, it is aimed to understand how these difficulties that
are presented by Lipsky occur in the context of Altindag during service provision to
Syrian refugees. It is also intended to reveal the other additional hardships
experienced in this specific context. It has been observed that the prominent
components of evaluations on the local welfare system, which is discussed above,
already dominantly occur as a matter of challenging features of the welfare system.
However, in this part of the study, it is more focused on the challenges and
difficulties that street level bureaucrats experience while carrying out their duties,
which are mainly grounded in the nature of their work. Nevertheless, although these
structural challenges are somehow embedded in their work due to its nature, it
should be noted that it is not possible to discuss them by abstracting from the welfare

policies handled in the previous part since the context is determined by them.

The hardships and dilemmas of the interviewed street level bureaucrats are grouped
under three main areas: heavy caseload they have to deal with, inadequate resources

of the institutions and organizations they work for and human side of their work.

4.2.2.1 Heavy Case Load

Syrian refugees’ settlement in Altindag has considerably increased the population
of the district. Altindag has already been characterized by low-income group
residents with various needs and vulnerabilities, and this number of people in need
has also increased in parallel with the number of refugees reside in the district. While
multi-service support centers were opened by civil society organizations in order to
address the various needs of Syrian refugees, it has inevitably brought pressure on
the services of local service providers. Most of the key informants from
governmental institutions stated that the coming of Syrians has multiplied their

workload:
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Upon the coming of Syrians, our workload has increased a lot and a unit has
been constituted for them. (...) The number of personnel should be
increased, we even work overtime. However, for example, District Governor
might say that the number of personnel working here is overmuch and the
things can be run with less number of personnel since he does not the works
we are doing here (I7, Social Worker, Governmental Institution).

Workload has increased a lot with the coming of Syrians. There constituted
a unit for conducting house visits to them and some personnel has been
separated for this unit (Informant 19 (I119), Social Worker, Governmental
Institution).

Informants from local governments did not mention a remarkable increase in their
caseload, on the other hand. Considering the statements of one of the key informants
from the municipality regarding that they do not think Syrian refugees fall under
their area of responsibility and overall observations of the mukhtars in the direction
of absence of municipal services for Syrians in the district level, it might be expected
not to have a remarkable change in caseload for the district municipality.
Nonetheless, taking into consideration the metropolitan municipality’s extended
services for Syrian refugees especially in terms of social assistance, it is surprising
the absence of concern on the probable increase in caseload. The likely reason for
this was explained somehow by I1 from the Metropolitan Municipality, which is

given place under the next heading in the context of the problem of resources.

On the other side, stating they are working project-based, NGO staff has mostly
discussed their huge caseload in relation to the high target numbers expected to be

reached by donors that are funding their activities:

We are working differently from what stated in the casework literature about
the number of cases that a member of the profession might follow up. We
have target numbers and we are working project-based. We have to do this
but it affects our caseload very negatively (110, Social Worker, NGO).

There are target numbers determined by the managers and donors. We have
to achieve these targets, otherwise, the continuity of the project will be
disputed (I15, Social Worker, NGO).
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We have a donor and this donor has some expectations from us. (...) Even
though we stress the quality instead of quantity, this situation strains us (16,
Social Worker, NGO).

Huge caseload and target pressure were mentioned as negative factors in terms of
the quality of the services they provide. Diminishing quality of the services basically
emerges as a result of the decline in the allocated time by the case and accordingly,

not being able to respond to the needs of other cases on time:

We have started to conduct social investigation visits for the ones who will
benefit from ESSN assistance, however, what we can do has a limitation. We
cannot exceed twenty houses in a day. On the other side, the Ministry keeps
bearing down on us. When it is the case, the quality of the job we are doing
decreases, and we spend less time on each case (I7, Social Worker,
Governmental Institution).

The number of cases that I can follow up at the same time is obvious.
However, we are registering every person who comes to Ankara. Normally,
the capacity of this center is apparent, but the boundaries of our work is not
clear. Do we exercise registration, do we identify vulnerabilities and refer
the cases, or do we aim to collect more cases? Even if we need to make
interviews with the same family for four and five times ideally, we can just
do twice. The number of families on the waiting list is constantly on the rise.
This situation influences our work motivation and work plan (19, Social
Worker, NGO).

In both statements, the quality of the services was associated with the time that they
spend on an individual case. Considering the several vulnerabilities that Syrian
refugees might have and complexity of the cases, it is important to spend sufficient
time for each case in order to identify the conditions and the needs of the cases
accurately and making a healthy evaluation about them. However, in order to
respond to the needs of more applicants, a concession from the quality of the
services is made. Furthermore, it might be also interpreted as a coping strategy for
lightening the caseload through depleting the waiting list. Lipsky (2010) emphasizes
the importance of time for the jobs of street level bureaucrats and its potential of

shaping their relations with the applicants:
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First, street-level bureaucrats characteristically are pressed with heavy
caseloads and demands for quick decisions, so that clients can impose salient
costs merely by taking workers' time. Since time may be fairly cheap for
clients, or their needs high relative to the value they place on their time,
clients potentially have a store of resources with which to affect their
relationships with street-level bureaucrats (p. 58).

The response of the street level bureaucrats to due heavy caseloads through
decreasing the time they spent for each at the cost of the quality of the job might be
also interpreted as a coping strategy for lightening the caseload through depleting
the waiting list. As Lipsky (2010) argues, these strategies may include approaching
the applicants on a selective basis and making prioritization for some cases in order

to achieve a result with some of them even if they cannot catch up all cases:

Client differentiation may take place because of being confronted with the
heavy workload and apparently impossible tasks. Street-level bureaucrats
seek ways to maximize personal or agency resources, or they attempt to
succeed with some clients when they cannot succeed with all (p. 107).

Moreover, flexing the calendar of follow-up interviews for some of the cases
depending on the decision of the street level worker and even leaving it to the
responsibility of the applicant occurs both as a coping strategy as well as a reason
for the decrease in the quality of the services, as argued by an informant from the

NGO:

We identify the risks in the first interview and we go on with the other cases
without giving appointments to them. Instead, we share our information with
them and we say to them that we will see them if they come and we say
ourselves as much as we can do, anyway (I15, Social Worker, NGO).

It is observed that such strategies are also needed in order to diminish the
backbreaking effects of the job, which can also be psychologically disturbing, as

another informant from the NGO claims:

Our caseload is really very heavy, and it is expected these cases to be
followed up in a very good manner. It is not realistic; it is even unnerving
(I11, Social Worker, NGO).
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Street level bureaucrats are the persons who directly experience the influences of
this heavy caseload even face to face. In addition to the anxiety of trying to get the
works done in time, the increase in Syrian caseload brings another dimension to the
problem through the reactions of Turkish applicants claiming that Syrians are treated
with priority. Moreover, due to the human side of their work, they also feel it as an
individual tension and dilemma as stated by an informant from the governmental

institutions:

Since we also have to see other applicants, we put the words in their mouths.
This circumstance of being stuck affects our attitude towards the applicants.
We project our anger onto them. And this affects our psychological state
negatively (I7, Social Worker, Governmental Institution).

The gap between the capabilities and the objectives of the street level bureaucrats
(Lipsky, 2010) might reflect on their relation with the applicants as such tension.
This tension may lead to overwork in order to carry out the tasks ideally by depriving

himself/herself on the one hand, as argued by an informant from the NGO:

We talk about cases even during our breaks. And it can be even arguably in
terms of the principle of confidentiality of personal information. We might
have to work even in the days on leave because there could be something
about the life of a person directly. Even if we try to maximize the quality,
we are doing it through self-sacrificing (110, Social Worker, NGO).

On the other hand, most probably, it may result in the burnout and withdrawal from

work actually or psychologically in order to respond to the job stress (Lipsky, 2010):

Being able to account for both the applicants and managers is allaying, but
job burnout increases very rapidly due to meet this accountability with a
heavy caseload (I15, Social Worker, NGO).

The language barrier is one of the hardships experienced in almost every institution
and organization as the key informants state. It was discussed that it brings further
problems in terms of their workload and access to the services. As added by 114, a
social worker from the NGO, besides anything else, it technically doubles the

duration of the interviews and the activities. In terms of workload, it also requires
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further follow up in case of external referrals. It might be even needed to provide
interpretation support to the institutions in which there is not an interpreter. The
communication problem that is sourced from this language barrier may also pose a

risk to the access to the services.

Institutions’ general indifference and lack of information seem as another hardship
both for the street level bureaucrats and the Syrian applicants. It may hinder Syrian
refugees’ access to services directly or indirectly and it may wear away at the
workers through causing the extension of the works. Especially in the case of
implementation of a new policy, institutions may not clarify their scope of duty and
refer the cases to each other (I14, Social Worker, NGO). Moreover, internal
procedures of the institutions and organizations may sometimes occur as difficulties
and bureaucratic barriers for the workers during service provision when it is

combined with the heavy caseload (16, Social Worker, NGO).

Another difficulty that seems specific to NGO workers according to interviews is
the rapidly changing agenda of the humanitarian sector in the refugee field. In spite
of the fact that local NGOs are operating in a national environment by fulfilling the
competencies necessary in line with the requirements of national government and
legal framework, the situation that most of these national NGOs are working on
project basis and these projects are funded by international NGOs and institutions,
orientation of the services in the field is determined by the funders most of the time.
Moreover, given the dynamism of the refugee field due to continuous mobility and
changing needs, tendencies are frequently revised and re-adapted. However, from
the eyes of the NGO workers, this dynamism may play an obstructive role in

services in terms of their continuity and achieving results:

I do not know what I will do when I come to work tomorrow. When we
come, we may see that the agenda has changed suddenly. Not being able to
plan my tasks makes me feel unfree. There is not a system in this field.
Donors have ever changing expectations and these expectations have
nothing to do with reality. We are saying that let’s focus on assistance one
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day and the other day we are saying that let’s do social cohesion now (19,
Social Worker, NGO).

As it is understood from the statement of informant 9, losing the control over tasks
invalidates their work plan and harms their work motivation, since street level
bureaucrats are usually inclined to control over their working environment in order
to cope with the work stress, to achieve the agency’s objectives and to maximize

their response to the beneficiaries (Lipsky, 2010).

4.2.2.2 The Problem of Resources

The problem of resources is stressed by Lipsky (2010) mainly in terms of the
scarcity of human resources and time when compared to the caseload of street level
bureaucracies. The personnel can be untrained or inexperienced or can be
inadequate in number to fulfill the tasks. The insufficient time for the tasks can make
their decision making the process quicker than the required and can cost obtaining
information that would improve their service quality. Moreover, with the increase
of the target population and higher standards that they are entitled to, the issue of

financial resources also occurs as a source of tension (Lipsky, 2010).

The dimension of resources in the context of service provision to Syrian refugees
came to the agenda during the interviews with personnel of governmental
institutions and local governments. The evaluations of street level bureaucrats from
the local governments regarding the resources they apply in order to carry out their
tasks differ from one municipality to the other. In one of the municipalities, the key
informants argued inadequacy of the financial resources in relation to their claim
that municipalities should not have a responsibility in the provision of social

assistance in general, and to especially Syrians in specific:

I am against assistance provision to the Syrians by municipalities. Because,
in our region, there many people in need at least as the number of them and
who are citizens. Instead of providing to the Syrians, I would provide the
aids to Turkish people, because resources are already fall short and needs do
not end. However, when the state suggests us that we would not touch three
liras that are given to us by the state for Turkish citizens and it would give
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us two more liras for the Syrians, then, of course, we will provide assistance
(12, Local Manager, the District Municipality).

Providing social assistance is not a fundamental duty of the municipalities.
They are conducting this as a subtask to be supportive. Resources do not
meet the demand because there are many people in need, however, it is
already out of our field (I18, Psychologist, the District Municipality).

Moreover, some of the key informants stated that they should deal with the reactions
similar to those above from Turkish applicants. This is not a concern for NGO
workers since these centers were opened upon the increase in the Syrian population
in that region in order to serve mainly to them, although some of their services are
available also for the host community. However, for the governmental institutions
which have been the main addresses for social services for the host community,
extending service area as including Syrian refugees has become more problematic.

116 argued this tension with reference to general welfare policies:

There are too many Turkish applicants reacting to us since we offer services
to Syrians. They have developed discourses such as “You are providing aids
to Syrians, not to us”, and “Syrians have come and we have lost favor for
that reason”. These discourses demonstrate the situation of social policies in
Turkey indeed. A professional relation cannot be established between the
service providers and the applicants. To whom can you say such words? To
your friends or to your family members. If an applicant says such words to
you, then it also means that you could not well build the relation in between.
In addition, there is the issue of the local welfare system that those people
have. Social assistance creates the core of this system in Altindag because
this region is a poor one. People do not want to share their local welfare
system with other people, especially with foreigners that they do not know.
Technically, they are members of the same social class. However, due to
international and national refugee legislation, perception towards foreigners,
and lack of multiculturalism, there occurs discrimination on the basis of
unwillingness to share the local welfare system (Social Worker,
Governmental Institution).

On the other side, one of the key informants from the other municipality expressed
that the municipality can demonstrate the necessary flexibility in terms of resource

adjustment and they did not experience hardship in that regard:
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In terms of resources, our budget has been increased to an extent, moreover,
our human resources have also been increased. For that reason, we do not
have difficulty when performing the tasks with our own resources. At the
point we experience difficulty, we can overcome it through service
procurement. We are in better conditions for that reason but probably other
institutions experience more difficulties (I1, Social Worker, the Metropolitan
Municipality).

From a different point of view, the key informants from the governmental institution

elaborated more on the human resources in the context of the sufficiency of the

resources in proportion to their tasks:

Our resources are updated annually. Nevertheless, the real problem here is
not the allocation of resources, but the control of it after allocation. The
number of our applicants is on increase, but there is not sufficient capacity
for managing the cases in a healthy way and for monitoring that the
assistance provided fits the purpose. Neither the number of personnel, nor
logistic resources are adequate for this. The refugee field is a specific one.
Although it is not the first time for Turkey to experience this, it is the first
time that is being engaged in this field to such extent. The capacity of the
personnel might remain insufficient due to not being familiar with this field
(I16, Social Worker, Governmental Institution).

It was underlined through this statement that adequate human resources is not only
important for the distribution of the assistance but also for the monitoring and
evaluation process after it. A deficiency in the human resource may cause
inefficiency in any phase of the provision of this service. Moreover, the sufficiency
of the human resource was also stressed in terms of capacity and qualification of it
in relation to its effects on the quality of the services provided. It was argued that
the lack of knowledge of personnel on the refugee field negatively affects the

protection conditions of the Syrian refugees, which are supported by social services.

4.2.2.3 Human Side of Their Work

One of the dilemmas of street level bureaucrats is sourced from the unique positions
of them in local service provision at the overlapping area between the supply and
the demand. It is about the contradiction between the requirement of responding to

the individual cases ideally and avoiding individualized responses that could be
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unfair in practice. This contradiction which is about the human dimension of the
street level bureaucrats’ jobs is followed by the argument that their pattern of

practices can be located in two extreme:

At best, street-level bureaucrats invent modes of mass processing that more
or less permit them to deal with the public fairly, appropriately, and
thoughtfully. At worst, they give in to favoritism, stereotyping, convenience,
and routinizing-all of which serve their own or agency purposes (Lipsky,
2010, p. xiv).

The risk of not to develop appropriate behaviour and to respond to the cases
inaccurately was discussed in the context of professionalism and the responsibility
and the capability of the member of the profession by one of the key informants

from local governments:

I have been working as a social worker for many years and I know that there
are many cases you see in the field and support with several services that you
cannot do. Nevertheless, according to me, the real responsibility here is on
the member of the profession. If I am a social worker and I conduct a house
visit, the reason for this house visit should not be only coal or food aid even
if it is written in the petition in my hands. If I do not assess any other needs
of this family during the house visit just because of I am sent there for coal
and food aid, and if I do my assessment by ignoring the other social service
mechanisms of the state, then I would not have done my job when I leave
this house. What a member of the profession should do is providing services
by looking from a macro perspective. You should know the services of other
institutions. In-service training is very important for that reason. At
university, you are learning interview techniques, where to sit during
interviews, etc. However, when you start to work in the field, you go house
in which there are just two floors cushions. Which interview technique you
will apply under this condition? (I1, Social Worker, the Metropolitan
Municipality).

In terms of the informants from the NGO, organizational culture and centralist
approach in getting contact with the relevant public institutions seem increasing

their dilemmas during performing their street level jobs:

In the social services field, we are aware that we are accountable to the
institution we work for, as well as to the applicants. I often individually feel
an ethical dilemma on this issue. For example, for a vulnerable child whose

101



case is followed by me, I need to contact an institution, however, my
institution says to me that I should not do this because if I do, it might affect
my institution at the central level. I think this is the case for all NGOs
working close to bureaucracy in Ankara (110, Social Worker, NGO).

Moreover, for NGO workers, not being able to find a sustainable solution for the
cases through their own resources was expressed as a source of dilemma, whereas

local government staff discusses the opposite:

The point that I feel stuck is about vulnerable cases who cannot access to
public services for various reasons. We can most of the time just provide
one-time assistance and I know that I will not be able to proceed with the
case at some point. It is very unnerving to think about what I will do when
this assistance is finished (114, Social Worker, NGO).

In our decisions regarding the assistance, we pay attention to the lifestyles
of the families. It is important if they choose to sit back or they are trying to
engage in a production process. However, in the case of long term assistance,
we think about whether we do a favour for them or we do harm (Informant
20 (I120), Local Manager, the District Municipality).

In the context of NGO, this individual dilemma is moreover discussed in terms of
roles of managers which are mentioned as actors to share responsibility with and get

supervision rather than a control mechanism:

There may arise a contradiction between the demands of the beneficiaries
and the organization’s expectations from us. But, in these situations, we try
to solve this contradiction together with the senior workers and office
managers (115, Social Worker, NGO).

Demands of our beneficiaries may not overlap with the organizational
conditions sometimes. We may be available to provide more or less than
expected. Although we may take initiatives to an extent in our own cases in
such situations, there might be also some restrictive factors. Mentorship is
very important in that sense. I do not feel alone thanks to my colleagues and
managers (112, Social Worker, NGO).

Most of the informants think that they can exercise a discretionary power especially
in terms of the applicants of social assistance mechanisms. Although it is stated that

taking initiative is harder now for public institutions when compared to the past due
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to the online system used for registration and assessment, there is still space for

discretion:

For example, a family might have to care for their cousin due to some reason
but this cousin might not be seen linked to the file of this family in the
system. In that case, since the information in the system does not reflect the
right household number and household expenses, it may negatively affect
the family’s eligibility for the assistance. Although the system does not allow
such changes since the assessment is made through it, we can still take
initiative and share the situation with the manager in order to make the family
benefit from the assistance (Informant 21 (I21), Social Worker,
Governmental Institution).

We can especially use discretion in our own cases that we conduct social
investigation visits. Some assistance types have also exceptional quotas for
some cases. This extended our space for discretion (I7, Social Worker,
Governmental Institution).

We are working with humans and lateness in our work can have serious
effects on people’s life. For that reason, I use discretion especially for the
conditions that I cannot reach decision makers (110, Social Worker, NGO).

Taking initiative is diminishing our workload because trying to get approval
for all the things is a time-consuming work in itself. This is also a part of the
nature of this job. If I cannot reach my supervisors about a topic that I should
consult them, then I use discretion. I am doing this thinking that they trust in
my decisions (16, Social Worker, NGO).

In some situations, there can be limits on using discretion or not taking initiatives

can be applied as a coping mechanism:

Taking initiative has a limitation. If the family remains above the neediness
level, then the person who conducts a social investigation cannot take this
risk because it becomes under the responsibility of him/her (I7, Social
Worker, Governmental Institution).

I do not use discretion because we generally work proof-based. There are
some criteria that we take into consideration during house visits. When the
proofs are strong enough, then there is no need for discretion. I am writing
my reports for the cases that should be considered for social assistance.
However, if they are not assessed as eligible, I do not think that I am the
responsible person for this. Because there are many other factors
determining the result (19, Social Worker, NGO).
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In conclusion, in the scope of the field study that has been conducted with the
inclusion of local service providers, welfare provision to Syrian refugees are
evaluated through the overall policies and implementations in national and local
level and through their relatively individual experiences and dilemmas in service
provision. In the first component of the findings of the field research, uncertainties
about the status of the Syrian refugees and in the legal legislation about service
provision to them come to the forefront in terms of their effect on the overall
situation regarding Syrian refugees’ participation in the local welfare system. While
on the one hand, legislation seems insufficient in terms of defining the
responsibilities of the institutions and providing more comprehensive protection
conditions; on the other hand, mainly due to the emphasis on temporariness in the
legislation, in policies and in discourse level and distance from the rights based
approach, implementations and practices of the street level bureaucracies and
bureaucrats in the field seems falling even behind of what is defined in the legal
framework. These ambiguities that are mainly sourced from the legal framework
and policies towards Syrian refugees appear as providing more space to the local
actors in the local welfare system. Although the need for stronger coordination
among actors increases as the local level matters more and the local welfare
provision is fragmented, the reality seems the reverse. In the second part of the
chapter, under determination of the general findings in the first part, the effects of
the needs based approach in service provision and relation between the service
providers and the service recipients are revealed. In addition, hardships and
dilemmas of service providers in relation to service provision to Syrian refugees are
discussed in a more individual manner, which demonstrate the applicability of the
concept of street level bureaucracy in this research in order to understand the role of
street level bureaucrats in local welfare system through their position in interaction

with Syrian refugees during service provision.
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CHAPTER 5

CONCLUSION

With this thesis, service provision to Syrian refugees living in Altindag, Ankara is
analyzed by focusing on the interface between the service providers and the service
recipients. Approaching Syrian refugees as service recipients, their articulation in
the local welfare system is investigated through applying the concept of street level
bureaucrats since they are the frontline actors of service provision. There are two
main motivations in concentrating on the interface where street level bureaucrats are
in daily interaction with the service recipients: the first one is about the increasing
role of the local level in service provision, where the interaction between the street
level bureaucrats and the service recipients takes place, and the second one is based

on the ambiguities in the legal framework and policies towards Syrian refugees.

The prominent role of the local level in service provision is discussed mainly in the
context of the transformation of the welfare state. As a result of the transformation
in the neoliberal era, the classical national welfare state has been evolved as a multi-
scale model with the inclusion of the multiple actors. These actors are identified to
be grouped under three sectors in the Altindag context, which are governmental
institutions, local governments, and civil society organizations. As the local level
gains more importance due to this multi-scale structure with multiple actors, welfare
provision turns to a more dynamic and fragmented process. Moreover, given the fact
that approximately 96% of the Syrian refugees in Turkey are living out of camps,
service provision at the local level becomes also significant in the context of Syrian
refugees. What kind of responses the local service providers develop to the mobility
of refugees and how they address the needs of them are examined in the Altindag
context with the inclusion of the street level bureaucrats of the institutions and the

organizations from above mentioned identified sectors in the research.
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Secondly, it is argued throughout the thesis that uncertainties and ambiguities in the
legal framework and policies about Syrian refugees in Turkey make the practices of
service providers at the local level more determining on the protection and welfare
conditions of them. In that regard, as the role of street level bureaucrats increases,
in what ways and in which direction these uncertainties and ambiguities affect the
approach in service provision and coordination among actors are investigated in the

scope of this thesis.

Within this general framework, the key findings of this study can be divided into
two as theoretical and empirical. To begin with the theoretical findings, they can be
mainly argued in the context of deconstructing the concept of street level
bureaucracy, approaching the urban refugees as a dynamic concept rather than a
stable one via recognizing their mobility inside of the country of asylum and
attributing a responsibility to local actors in migration management in addition to
the central government, and identifying the need for focusing on the interface
between the service providers and the service recipients by putting urban refugees

in the dynamic structure of the local welfare system as service recipients.

To begin with the first theoretical finding, when the concept of street level
bureaucracy was comprehensively used by Lipsky for the first time in 1980, it
mainly referred to the public sector. Accordingly, street level bureaucrats were
argued to be the face of the government in the eyes of the citizens due to their
position in daily interaction with the service recipients during public service
delivery. Although applying the Lipsky’s concept to Altindag context has become
very useful in order to understand the role of street level bureaucrats in service
provision to Syrian refugees living in here and to reveal their responses and
dilemmas during service provision, it has been needed to extend the scope of the
concept. As argued throughout the thesis in relation to the transformation of the
welfare state to a more dynamic system, service provision has been started to be
performed through more complicated mechanisms. It gets more fragmented leading

to the uncertainties about the area of responsibilities; it provides more space to the
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local actors as a result of the multi-scale structure of the welfare system; it involves
civil society and the market in addition to the public sector as having a multi-actor
structure. In the case of Syrian refugees in Altindag, based on the mechanisms of
social assistance provision, three sectors become prominent in service provision.
They are namely the governmental institutions under the central government, local
governments, and civil society organizations. These three sectors are identified as
critical in terms of welfare and protection conditions of Syrian refugees basically on
the basis of social assistance either through their policies and services towards
Syrians or lack of it. Therefore, given the situation that street level bureaucrats of
the institutions and organizations under these three main sectors provides public
services regardless of their agency, it is offered through this thesis that the concept
of street level bureaucracy and street level bureaucrats cannot be restricted to the
public sector and should be applied as covering those sectors in order to correspond

the current state adequately in our case.

Secondly, the international definition of the term of the refugee is accepted as an
important benchmark in terms of bringing universal criteria for being a refugee and
to prevent the countries’ arbitrary and flexible use of the term by providing at least
minimum standards. Aside from the discussions on binding nature of the
international refugee law, the critical importance of universal refugee definition in
terms of ensuring a status on the basis of rights is acknowledged. However, as the
movement of the refugees is generally approached in terms of movement across the
national borders in international refugee law and other related documents, it is
underlined through this thesis that movement of the refugees should be further
discussed in terms of their ongoing movement inside of the country of asylum
especially in the case of urban refugees. Dispersion of the settlements of Syrian
urban refugees in Turkey to a broad area, as grouped under three types of cities by
Eraydin (2017) namely border cities, western cities that are closer to the sea for
passing through to Europe and metropolitan cities with several pull factors,

demonstrates that this movement continues after crossing the national borders. For
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that reason, the high number of Syrian refugees living in Altindag district of Ankara
requires approaching the subject in terms of mobility. Recognizing the cities as the
legitimate residential places for the refugees as international refugee documents
asserts and approaching to Syrian refugees living in urban areas in Turkey as a
mobile category rather than a stable one, the need for handling the Syrian refugee
phenomenon in Turkey on the basis of urban and local services is emphasized.
Syrian urban refugees are approached as service recipients in that regard. In line
with this approach, local governments are expected to be among the main actors of

the management of this process.

Thirdly, as Syrian refugees are approached as the service recipients, they are
contextualized in the dynamic structure of the local welfare system in relation to
their interaction with the service providers. Based on the discussions on the
increasing effect of the individual attitudes of the street level bureaucrats under the
conditions of ambiguous legal framework and policies, it is addressed with this
thesis the need to concentrate on the interface between the service providers and the
service recipients in order to understand the local dynamics and conditions of
service provision. Applying the key concept of street level bureaucrats, who are
placed in this interface in the face of Syrian refugees as the service recipients, this
study is differentiated from other several studies on Syrian refugees, which mostly
focus on either the institutional analysis with a top-down approach or a sociological

analysis with a bottom-up perspective.

Coming to empirical key findings, they can be grouped under two main discussions:
One of them is about the level and direction of the discretionary power of street level
bureaucrats who are working in the social assistance sector in Altindag, which is
argued to be sourced from the legal and institutional gap in that field, and the other
one is about the relation and interaction among the street level bureaucrats from
different types of institutions and organizations that are included in this research.
Firstly, as foreseen at the beginning of the research, the ambiguous legal framework

about Syrian refugees in Turkey and uncertainty about the responsibilities of the
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institutions and division of labour among them enlarge the street level bureaucrats’
area of discretion and result in fragmented and arbitrary implementations in social
assistance provision at the local level. Although Lipsky elaborates on the concept of
street level bureaucracy and street level bureaucrats’ power of discretion on the basis
of a more structured ground determined by the environment in which the central
government is the main actor in welfare provision and the street level bureaucrats
are the public officials, the discretion identified in the scope of this research differs
from Lipsky’s to some extent due to the differentiation in that ground. While the
street level bureaucrats might exercise the discretionary power in spite of the
structured framework that regulates their authorities, responsibilities and limitations
during service provision in Lipsky’s contribution and it usually works in a positive
way in terms of responding the individual cases during mass processing of the
clients, in the case of this study, the power of discretion occurs as a result of the
weakness of the legal framework and the institutional division of labour. Under
these conditions of ambiguities in the legal framework and division of labour on the
one hand, and decentralized, fragmented and multi-actor structure of the service
provision in terms of social assistance on the other hand, patterns of service
provision becomes more inclined to be developed through a bottom-up process
starting from the street level bureaucrats. In the absence of a comprehensive policy
and legal framework, such patterns of street level bureaucrats become the norms of
service provision at the local level. Local reproduction of these norms by the street
level bureaucrats during service provision further blurs the respondents of the
service provision. Moreover, in the lack of a permanent protection regime for the
Syrian refugees and the distance from the rights discourse both in the legal and
political context, the street level bureaucrats’ power of discretion generally
functions in a negative way, which might lead to arbitrary and discriminatory

implementations in service provision.

At this point, it is reached the second main discussion that the empirical findings of

this research rely on. There is a dependency relationship between the patterns of
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service provision developed by the street level bureaucrats from different types of
institutions. They learn from each other and develop similar behavioural patterns
and responses in service provision in terms of simplifying their jobs, processing
their clients, and developing coping strategies. Due to the negative direction of their
discretionary power, this cross-learning process among them makes them affected
by each other in a negative way. Such cross-learning and the practice of developing
similar behavioural patterns strengthen one of the grounds of this thesis relies on.
Civil society sector has been included in the field study of this thesis due to the need
for widening the scope of the concept of street level bureacrats to include NGO staff
as a result of the transformation of the welfare systems to a fragmented and multi-
actor structure in general and the prominent role of the NGOs in service provision
to Syrian refugees in Turkey context in specific. Although they are not public
officials, they have been approached as street level bureaucrats in this thesis for that
reason. Through the empirical findings of this study it has been verified that, aside
from the theoretical requirement discussed throughout the thesis, NGO staff should
be approached as street level bureaucrats since they have already demonstrated the
similar behavioural patterns with the street level bureaucrats of the local branches
of the central government and the municipalities in the field due to the interaction

and cross-learning among them.

— While the accessibility of some service of the governmental institutions
involved in this research for Syrian refugees may change from time to time
and from a locality to another, some assistance mechanisms are clearly
defined for the application of Syrian refugees. It is observed that this
situation provides a more clarified framework for the street level bureaucrats
from governmental organizations during service provision to Syrians
refugees when compared to the municipality staff. Regardless of their
personal approach, while street level bureaucrats from governmental
institutions acknowledge that service delivery to Syrians falls under their

area of responsibility, approach to this responsibility differs in case of
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municipalities according to organizational culture, the attitude of the

managers and attitude of the street level bureaucrats.

On the contrary to the perception of some informants among mukhtars and
among street level bureaucrats from governmental institutions and local
governments that Syrians are unrighteously benefitting from social
assistance mechanisms more when compared to Turkish citizens because of
a positive discrimination, it is underlined at the same time that Syrian
refugees’ eligibility for social assistance is determined according to certain

criteria.

It is common in each institution and organization that the foremost reason
for Syrian refugees to apply to them is the demand for financial assistance.
It seems that extensive and high demand for financial support is closely
related to the needs based approach adopted in public service provision. On
the one hand, the inadequacy of medium and long term policies devoted to
empowerment and self-reliance of Syrian refugees through enabling access
to livelihoods increases the need to be supported with financial assistance.
On the other hand, the same policy deficiency shapes the behavioural pattern
of Syrian refugees as service recipients by putting them in a needy position

which results in a more demanding attitude.

In the absence of an effective, comprehensive, long term policy towards
Syrian refugees in Turkey, needs based approach is more embraced in
service provision by the service providers. Service recipients are put in a
passive role rather than a self-reliant position in this approach. It appears as
a kind of dependency relationship between the service providers and the
service recipients. While, on the one hand, it makes service recipients more
demanding and living dependently on social assistance; on the other hand,
due to the distance of this approach from discourse of rights, they are placed

in a needy position in the face of the service providers accepting what stated
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or offered to them without any objection based on claiming or seeking a
right. In that regard, needs based approach in service provision seems to have
a shaping effect on the role of the client. Since the needs based approach
does not include the discourse of equality and does not define the responsible
parties for ensuring the rights and services clearly, it leads to differentiation
and ambiguities in service provision via allowing arbitrary decisions of

service providers.

Inadequate medium and long term policies towards Syrian refugees are
discussed in relation to the emphasis on temporariness in legal framework
about Syrians in Turkey by NGO staff. Since the great majority of Syrians
in Turkey are under temporary protection, there are uncertainties about their
status, rights, and duration of stay in Turkey. It causes worries on side of
Syrians due to feeling insecure about their future, and it might lead to
arbitrary implementations on side of service providers as a result of the
general temporariness and ambiguities internal to the spirit of Temporary
Protection Regulation. In addition to uncertain protection conditions framed
by the Regulation, it is observed during the interviews that the majority of
the street level bureaucrats from the sectors other than civil society barely
know about the Temporary Protection Regulation that regulates the rights
and the services for Syrians. In addition to the ambiguities about Syrians’
status and policies towards them, this state of lack of knowledge about
legislation might reflect as arbitrary implementations of service providers in
the field. As stated by some of the key informants, there can be an angle
between what is stated in the legislation theoretically and what happens in
the field actually. Syrian refugees still face some barriers in access to
services due to street level bureaucrats’ and managers’ lack of knowledge
about Syrians’ rights in Turkey and available public services for Syrians that
are indicated in the legislation and ambiguities in the legal environment that

allows service providers use more initiative.
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Uncertainty and ambiguity in policies towards and status of Syrians make
the individual attitude of street level bureaucrats in the field more effective
in service provision in either a negative or a positive direction. The personal
approach of that street level bureaucrat towards Syrian refugees, his/her
professional competency, his/her knowledge in the refugee field determines
the accessibility of the services and the quality of the service provided, which
affect the direction of the discretion in a negative way most of the time. This
broad space for the discretion of street level bureaucrats results in different
practices from institution to institution and from one locality to another. This
fragmented structure is also fed institutionally by the problem of inadequate
resources. It usually does not work in favor of the refugees and occurs as a
policy differentiation and developing a new routine in order to use the
resources more efficiently such as the exclusion of Syrian refugees from

some kind of assistance mechanisms.

In the case of local governments, it is revealed that ambiguities in the legal
framework should be discussed exceeding possible effects on emphasis on
temporariness. It should also be discussed by taking into consideration the
Municipality Law. Although the majority of Syrian refugees are living in
urban areas and fall under the scope of urban services, there is not a clear
assignment about the authority and responsibilities of the municipalities
regarding service provision to Syrian refugees. It is observed that based on
the contradictions and gaps between the related articles of the legal
documents, municipalities might either use initiative and take a risk through
providing services to Syrian refugees or limits its services with Turkish
citizens in order to protect themselves. Moreover, these uncertainties
regarding municipalities’ duties about Syrians residing in their area provide
a ground for justification of unwillingness of municipality staff about service

delivery to Syrians due to their discriminatory attitude.
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Syrian refugees’ articulation in the local welfare system is not only affected
by the ambiguities in the legal framework and policies, but also by a material
problem about the resources. When deficiency in the infrastructure that is
necessary to provide the services specified in Temporary Protection
Regulation and supplementary legal documents effectively barriers or limits
access to the services, it might also lead to abuse of a right indirectly.
Provision of primary healthcare through specific number of centers due to
the reason of limited number of personnel and children remained out of
school due to the capacity exceed in the schools as a result of an increase in
the number of children especially in certain neighbourhoods with Syrian
influx can be given as examples to indirect violation of the right to health
and education. Furthermore, in the last instance, this state of infrastructural
undercapacity can be interpreted as a result of the absence of a
comprehensive and permanent policy towards Syrians refugees in line with

the spirit of Temporary Protection Regulation.

Most of the key informants from each sector agreed that there is not a local
coordination mechanism in Altindag that regulates and facilitates service
delivery among service providers. It usually reveals itself in terms of access
to the demographic information about service recipients and about their
socio-economic background. This leads to duplication in the services. This
situation risks the fair distribution of assistance and causes some cases to
benefit from the same assistance by more than one institution. Moreover, it
obstructs the monitoring of the articulation process of Syrian refugees in the
local welfare system in a comprehensive manner. In addition, it also
multiplies the total workload of street level bureaucrats in the district as they
take the same action on the same cases unknowingly from each other. The
difficulties arise from this state of incoordination among actors is tried to be
overcome by street level bureaucrats through their personal contacts in other

institutions and organizations which provide services to Syrian refugees
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residing in Altindag as well. These personal contacts are also generally street
level bureaucrats of those institutions and organizations. Incoordination
among service providers is intended to be compensated through informal
referrals and information sharing among street level bureaucrats in Altindag

district.

The settlement of Syrian refugees in Altindag has an increasing effect on the
workload of the service providers. Beyond the increase in the number of
service recipients in the district, the high rate of vulnerable cases among
them has further multiplied the street level bureaucrats’ caseload. Their tasks
are backbreaking for that reason and can even lead to burnout. This state of
psychological exhaustion leads to tensions with the service recipients in
some cases, which are expressed as unprofessional by some of the key
informants. In addition, the heavy caseload is stressed together with its
decreasing effect on the quality of the services. As the number of cases and
their complexity increase, allocated time per case decreases. Since their work
has a humanitarian side rather than technical, this decrease in time is
experienced by street level bureaucrats as a professional dilemma.
Moreover, it also occurs as a strategy of them to cope with the huge caseload.
In addition, managing the cases on a selective basis according to their
vulnerabilities through making a priority list is another response of street

level bureaucrats especially those who work in NGOs.

Dealing with heavy caseload gets harder with inadequate human resources.
The problem of human resources in the context of the inadequate number of
personnel and their professional illiteracy or inexperience in the field are
argued especially by the key informants from the governmental institutions
and non-governmental organization. These deficiencies contribute to the

increase in the caseload and decrease in the quality of the services.
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Although financial resource of most of the assistance provided to Syrian
refugees in the scope of the public services is externally coming from
international organizations, the lack of knowledge of host community on this
issue is experienced as a hardship by street level bureaucrats during service

provision due to the negative reactions coming from the host community.

However, the problem of financial resources occurs as an important obstacle
in terms of municipalities’ service provision. Although the metropolitan
municipality seems financially capable to deal with the increase in the
number of the service recipients through outsourcing, district municipality
is more hesitant to bring its services into the use of Syrians because of limited
resources and their worries about a possible audit from Court of Accounts

and reactions of the citizens.

Although the human side of street level bureaucrats’ work is discussed by
them in terms of their challenging effects in relation to heavy caseload and
limited resources, daily human interaction of them also increases their
discretionary power and contributes to the output of the case management
and efficiency of their work in some instances. The human dimension of this
work makes each case unique. Even if eligibility for some services depends
on specific criteria, those criteria are composed in an abstraction level and
might not necessarily correspond to each case in the actual situation. In such
situations, the discretion of street level bureaucrats becomes effective. Their
discretionary power also diminishes their workload as providing them a right
of using initiative by reducing few bureaucratic steps. However, on the
contrary, not using initiative and remaining totally stuck on the procedures
and certain criteria are also applied as a strategy to cope with a heavy

workload in order not to make an additional effort.

There occur some policy recommendations in line with those empirical

findings. These can be listed as follows: Ensuring a permanent status to
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Syrian refugees which is expected to be effective on the replacement of the
needs based approach by the rights based approach, and increasing long term
policies towards social cohesion and empowerment in order to improve their
protection conditions and self-reliance; acknowledging the critical role of
street level bureaucrats in service provision, providing capacity building
trainings to them on the refugee field, the rights based approach and the
legislation about Syrian refugees in Turkey in order to both increase the
resilience of the street level bureaucrats and to improve the quality of the
service provision via restraining arbitrary behaviours; conducting public
information campaigns on false facts about Syrian refugees in Turkey in
order to increase the public awareness and to decrease the pressure on street
level bureaucracies from host community members; establishing specific
departments under the roof of the institutions and increasing the number of
relevant personnel for development and implementation of policies on
Syrian refugees; clarifying the authority and the responsibilities of the local
governments in service provision to Syrian refugees and to engage them in
a more active role in managing the process; establishing an effective
coordination mechanism with involvement of related local actors in order to
prevent duplication in services, to use the resources more efficiently, and to
provide the services in a more comprehensive way to be able to better

respond to the complexity of the needs and vulnerabilities.

In conclusion, it should be noted that although there are several differences among

the street level bureaucracies included in this research in terms of organizational

culture, institutional capacity, professional competency and attitudes towards Syrian

refugees; most of the difficulties and dilemmas that street level bureaucrats

experience in the field and their responses and strategies in order to simplificate and

to cope with these difficulties and dilemmas are considerably common in these three

sectors as a result of the interaction and the cross-learning among them. It

demonstrates how Lipsky’s (2010) original conceptualization of street level
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bureaucracy in relation to their positions as frontline workers, regardless of their

institution, in regular interaction with the service recipients during the provision of

public services is instrumental to understand the dynamics in the local welfare

system in Altindag. It has become very beneficial both in terms of understanding

the informants’ own approaches and conditions and in terms of having information

about the other actors in the local welfare system in an indirect way.

The key findings presented above are reached through the field research which has

some limitations. Those limitations of this research and recommendations for further

researches in this field can be listed as follows:

In total, twenty-two key informants are involved in the field study. Due to
organizational structures and attitudes of some institutions and
organizations, the number of informants is not equally distributed among the
institutions and the organization included. As experienced especially in the
case of municipalities, there is a lack of a specialized department that is in
charge of regulations about service provision to Syrian refugees within the
structure of those institutions. Even if the number of informants has been
able to be increased, it is observed that the responses of those informants
remain highly irrelevant to the subject due to their unfamiliarity with this
field. In some cases, it is even needed to include a few mid-level managers
in the research. In addition to that reason for the inadequate number of
relevant personnel, some institutions’ preference and their busy schedule at

work have become effective in the restricted number of informants.

This research has been conducted in Altindag district, which hosts the
highest refugee population in Ankara. The findings of the research
demonstrate that due to the ambiguities in the legal framework and in
policies and due to the fragmented and dynamic structure of the local welfare
system, service provision might be differentiated from one institution to

another and from one locality to another. For that reason, a comparative
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study with the inclusion of other districts would be interesting and
worthwhile in order to reveal how different local dynamics shape service

provision in this fragmented and dynamic structure.

It has been focused on street level bureaucrats throughout this thesis in order
to reveal the local welfare conditions for Syrian refugees in Altindag district.
Although Lipsky generally focuses on how the interests of street level
bureaucrats and their managers differentiate from each other, there are some
other approaches regarding this as argued by some of the informants during
the research. As argued by Evans (2011), local managers and superior
managers should be handled distinctively since local managers share many
common values with street level bureaucrats in terms of professionalism.
They are placed in a closer position to the field and have a supervision task
in order for better service provision in collaboration with the street level
bureaucrats. In line with this argument, some of the informants underlined
the importance of support and supervision they get from their managers
while dealing with the difficulties they face at work. Starting from this point,
there can be conducted further research via including local and senior
managers in order to analyze the local welfare policies and the experiences

and the role of street level bureaucrats in that sense in more detail.
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B. TURKISH SUMMARY / TURKCE OZET

Bu tez temel olarak sosyal yardimlarin sunumunda yer alan kamu kurum ve
kuruluslarinda, yerel yonetimlerde ve sivil toplum kuruluslarinda ¢alisan sahadaki
biirokratlarin takdir yetkisinin, Suriyelilere sosyal yardim sunumunun parcgali ve
adem-i merkezi yapisindan ve Suriyelilere dair yasal c¢er¢eve ve politikalardaki
belirsizliklerden nasil etkilendigini, ve karsiliginda bu takdir yetkisinin
dogrultusunun yerel diizeyde sosyal yardim sunumunu nasil etkiledigini ortaya
koymay1 amaclamaktadir. Michael Lipsky'nin (2010) “sahadaki biirokrasi” (street-
level bureaucracy) kavramina bagvurularak, ¢calisma kapsaminda ele alinan kurum
ve kuruluslarin cephedeki ¢aliganlarinin ayirt edici 6zellikleri olan hizmet alicilarla
bire bir etkilesimleri ve gorevlerini yerine getirirken sahip olduklar1 takdir yetkileri
baglaminda Altindag’da yasayan Suriyelilere yerel refah sunumunda sahadaki
biirokratlarin  roliine odaklanilmaktadir. Boylece, sahadaki biirokratlarin
Suriyelilere hizmet sunumu sirasindaki davranig kaliplarinin ve bunlarin Suriyeli
miiltecilerin yerel refah sistemine dahil olmalar1 ya da yerel refah sisteminden

dislanmalari tizerindeki etkisi incelenmektedir.

Miilteci krizi kiiresel bir olgu olmasma ragmen, miilteci akinlarinin etkileri ve
sonuclari, yerel kaynaklar, yerel otoritelerin rolii, ve ev sahibi topluluklarin
yaklasimiyla iligkili olarak genellikle yerel diizeyde daha c¢arpict bir sekilde
gozlemlenebilmektedir. Tiirkiye'de de Gegici Koruma kapsaminda bulunan
Suriyelilerin ¢ogunlugunun kentsel alanlarda yasamasi, Suriyeli miilteciler
sorununun yerel kaynaklara ve yerel hizmet sunumuna etkisi bakimindan kentsel
politika perspektifiyle ele alinmasini gerektirmektedir. Bu kapsamda, miilteci
olgusunun Tiirkiye baglaminda kentlilestigine vurgu yapan bu tez, Tiirkiye’deki
miilteci c¢aligmalarina kent c¢alismalart perspektifinden katkida bulunmay1

amaglamaktadir.

Suriye krizinin ilk yillarinda ger¢eklesen kitlesel akin nedeniyle meydana gelen acil

durumun sona erse de, Tiirkiye'deki Suriyelilerle ilgili yasal ¢er¢eve hala Gegici
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Koruma Rejimi’ne dayanmaktadir. Suriyelilerin Tiirkiye'de kalma siiresine dair
belirsizlik uluslararast dinamikler, Suriye'deki yikimin boyutu ve Suriyeli
miiltecilerin giivenlik kaygilari nedeniyle devam etse de, Suriyelilerin yakin vadede
kitlesel olarak {ilkelerine geri donebileceklerine dair belirgin bir emare de
bulunmamaktadir. Ustelik, miilteci akinlariyla ilgili uluslararas1 deneyimler, miilteci
krizlerinin siiresi uzadik¢a miiltecilerin ¢ogunun mensei iilkelerine geri déonmek
yerine siginma lilkelerinde kalmaya devam ettiklerini genel bir egilim olarak ortaya
koymaktadir. Sekizinci yilina girilen Suriyeli miilteci krizi baglaminda, bu genel
egilim de goz Oniinde bulunduruldugunda, Suriyelilere kalici statii ve hak temelli
bir yaklasim saglanamamis olmasinin hizmet sunumunda belirsizliklere yol

acabilecegi tahmin edilmektedir.

Miilteci olgusu sadece uluslararas1 gociin konusu degildir. Miilteciler sigindiklart
iilkeye girdikten sonra da o iilke i¢indeki hareketlilikleri devam etmektedir.
Tiirkiye’de oldugu gibi yaygim bir miilteci kamp1 politikas1 olmadiginda, tilke
sinirindan gegisten sonra devam eden bu hareketlilik ¢ogunlukla bir kentsel alana
yerlesmekle son bulmaktadir. Bu konumdaki Suriyeli miilteciler vatandaglik
statiisiine ya da kalic1 bir miilteci statiisiine sahip olmasalar bile bir sekilde refah
sisteminin bir parcast haline gelmektedirler. Sosyal yardimlar, miiltecilerin yerel
refah sistemine dahil olmalarmin ilk araci olarak ortaya ¢ikmaktadir. Siginma
iilkesine yeni gelen miilteciler, kendi kendine yeterliliklerinin 6nemli agamalar1 olan
sosyal ve ekonomik yasama adapte olana ve ge¢im kaynaklarina erigene kadar
sosyal yardimlar yoluyla desteklenerek hayatta kalirlar. Tiirkiye Orneginde
Suriyelilere yonelik kalic1 bir yasal diizenlemenin ve uzun vadeli bir politikanin
eksikligi goz Oniinde bulunduruldugunda, acil durum sona erse dahi sosyal
yardimlar hala refah sistemine dahil olmanin en 6nemli araci olarak goriinmektedir.
Sosyal yardim mekanizmalarmin 6nemi, Suriyeli miiltecilerin birgogunun gelir
getirici faaliyetlerde bulunmalarini engelleyen hassasiyetleri, yliksek issizlik
oranlari, ve ayrimcilik nedeniyle is bulamamalar1 gibi etmenlerden dolay1 sosyal

yardimlara bagimli hale gelmeleri nedeniyle daha da 6n plana ¢ikmaktadir.
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Suriyelilerin faydalanabilecegi sosyal refah hizmetleri sosyal yardimlar ile sinirl
olmamakla birlikte, bu tez kapmasinda Suriyeli miiltecilerin yerel refah sistemine
dahil oluslarinin sosyal yardimlar iizerinden incelenmesinin yukarida bahsedilen
ampirik nedenin yan sira analitik bir nedeni de bulunmaktadir. Egitim, saglik ve
barinma gibi sosyal hizmetlerin birgcoguna erisim yerel diizeyde gerceklesse de, bu
hizmetler temel olarak merkezi hiikiimet tarafindan diizenlenir ve sunulur. Bununla
birlikte, sosyal yardim sunumu ¢ok daha pargali ve adem-i merkezi bir yapiya
sahiptir. Sosyal yardim sunumu, hem merkezi hiikiimet, hem yerel yonetimler ve
hem de, ozellikle Tiirkiye'deki Suriyeli miilteciler baglaminda, sivil toplum
kuruluslari, dini kuruluglar ve topluluk icindeki dayanisma aglari tarafindan
saglanmaktadir. Ilgili kamu kurum ve kuruluslarmin ve kamu disi aktdrlerin
arasindaki i boliimiiniin yasal ¢ercevedeki belirsizlikler nedeniyle net olmamasi,
Suriyeli miilteci sorununa gegcici bir olgu olarak yaklagsmanin getirdigi olasi altyap1
yetersizlikleri, ve miilteci sayisinin fazlaliginin neden oldugu kaynak kisitliliklar:
g6z Oniinde bulunduruldugunda sosyal yardim sunumundaki bosluklarin yerel
diizeyde cesitli aktorler tarafindan doldurulmaktadir. Bu durumun hizmet
sunumunda verimsizlige ve aktorler arasinda koordinasyonsuzluga neden

olabilecegi dngoriilmektedir.

Mingione ve Oberti (2013), yerel refah sisteminin insasinin, kamu sektori, sivil
toplum ve piyasa olmak iizere ii¢ bilesen lizerinden gerceklestigini 6ne siirer. Bu
calisma kapsaminda Suriyeli miiltecilerin refah sistemine dahil oluslar1 sosyal
yardim sektoriine odaklanilarak anlasilmaya g¢alisildigindan yerel refah sisteminin
piyasa bileseni calismanin disinda birakilmistir. Suriyeli miiltecilere yerel hizmet
sunumunun dinamikleri sosyal yardimlar baglaminda ele alinmig ve Altindag’daki
farkli kurum tiplerinin hizmet sunumu arasindaki benzerlikler, farkliliklar ve
esgiidim durumu ortaya konulmaya ¢alisilmistir. Merkezi hiikiimetin tasra
teskilatlarinin ve sivil toplumun yani sira yerel refah sunumundaki rolleri nedeniyle

yerel yonetimler de bu ¢alisma kapsamina dahil edilmistir.
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Bu kapsamda, bu ¢aligma ii¢ temel {izerine insa edilmistir. Birincisi, kent miiltecileri
kavramindan yola ¢ikilarak Suriyeliler, Altindag baglaminda yerel ve kentsel hizmet
sunumunun igine yerlestirilmis ve boylece miilteci kimliklerinin yani sira hizmet
alicilar olarak ele alinmistir. Bu nedenle, yerel diizeyde hizmet sunumu sirasinda
sahada neler yasandigini anlayabilmek amaciyla hizmet alicilar olarak Suriyelilerle
hizmet sunucular olarak sahadaki biirokratlarin etkilesime girdigi ara ylizeye
odaklanilmustir. Ikinci olarak, sosyal devletin yerel refah sistemlerine evrilmesinin
sonucu olarak ortaya ¢ikan pargali ve ¢ok aktorlii yapinin, sosyal hizmet sunumunun
biitiinliiklii bir sekilde gerceklesebilmesi igin ¢esitli koordinasyon mekanizmalarini
gerekli kildig1 tizerinde durulmustur. Bu gereklilik, Altindag 6rneginde Suriyelilere
sosyal yardim sunumu lizerinden incelenmistir. Calismanin baginda, Tiirkiye’de
gecici koruma altinda bulunan Suriyelilere yonelik yasal ¢ergeve ve politikalardaki
belirsizliklerin koordinasyon ihtiyacini daha da arttiracag: 6n goriilmiistiir. Ugiincii
olarak, refah sunumunun adem-i merkezilesmesi ve ¢ok aktorlii hale gelmesiyle
birlikte, Lipsky’nin “sahadaki biirokrasi” kavraminin igeriginin merkezi hiikiimetin
yaninda yerel yOnetimleri ve sivil toplum kuruluslarin1 da kapsayacak sekilde

genisletilmesi gerektigi tartisilmistir.

Tezin giris boliimiinde calismanin ama¢ ve kapsami bu ¢ercevede ortaya
konulmaktadir. Ikinci boliimde, tezin ana argiimanlarinin teorik arka plani ele
alinmistir. Suriyeli miilteciler {izerine yapilan ve cogunlugu tezlerden olusan
caligmalar {izerine literatiir taramas1 yapilarak mevcut ¢aligmalarin bir¢ogunun ya
yukaridan asagi bir bakis agisi ile kurumsal analize ve politika analizine odaklandigi
ya da asagidan yukari bir bakis agistyla sosyolojik incelemelerden olustugu tespit
edilmistir. Bu ¢alismalardan farkli olarak, bu tez kapsaminda Suriyeli miilteciler
hizmet alicilar olarak yerel refah sisteminin igine yerlestirilmis ve yerel refah
sistemlerinin dinamik yapis1 géz oniinde bulundurularak hizmet alicilarla hizmet
sunucularin sahada etkilesime girdigi alana odaklanilmigtir. Altindag O6rneginde
Suriyeli miiltecilerin yerel refah sistemindeki yeri, Andreotti, Mingione ve

Polizzi’nin (2012) yerel refah sistemlerinin mekansal boyutuna ve dinamik ve ¢ok
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aktorlii yapisina vurgu yapan katkilarindan yola ¢ikilarak anlasilmaya ¢aligiimistir.
Refah sistemlerinin bu dinamik yapisi dolayisiyla hizmet sunumuyla birlikte hizmet
alicilarin da yerelliklere gore farklilastigi tartisilmistir. Mingione (2004), refah
devletinin doniisiimiiyle birlikte sosyal diglanma riski altinda olan dort sosyal
gruptan birinin gé¢menler oldugu tartigir. Bu argiimandan yola ¢ikilarak Altindag
orneginde Suriyeli miiltecilere odaklanilmigtir. Buna ek olarak, calisma sahasi
olarak Altindag il¢esinin se¢ilmesi, miiltecilerin siginma iilkeleri icinde devam eden
hareketliliklerini de gosterdigi i¢in yerel hizmet sunucularin Suriyeli miiltecilere
hizmet sunumunda gelistirecekleri yanitlara farkli bir boyut da kazandirmaktadir.
Suriyeli miiltecilerin iilke i¢inde cesitli faktorlerle devam eden hareketlilikleri, bu
stirecin izlenmesi ve uygun yanitlarin iiretilmesi konusunda yerel aktorlere ek
sorumluluklar getirmektedir. Ozellikle yerel ydnetimler baglaminda, Blaser ve
Landau'nun (2014) oOnerisine atifta bulunarak, yerel aktorlerin bu konuda
iiretecekleri yanitlarin ve politikalarin 6ncelikle bu hareketliligin kendi sorumluluk
alanlarina girdigini kabul etmeleriyle basladig ileri siiriilmektedir. Yerel diizey, bu
hareketliligi yonetmede ve refah sunumunda daha kritik hale geldiginden, yerel
hizmet sunucularin rolii, Lipsky’nin “sahadaki biirokrasi” kavramina bagvurularak
tartisilmaktadir. Temel olarak, Suriyeli miiltecilerle ilgili belirsiz yasal ¢ergevenin
ve politikalarin, yerel hizmet sunumunda yol agabilecegi olas1 koordinasyonsuzluk
ve ihtiyag¢ temelli yaklagim nedeniyle sahadaki biirokratlarin bireysel kararlari i¢in

daha genis bir alan saglayabilecegi one siiriilmektedir.

Ucgiincii boliimde, tezin saha ¢alismasina yer verilmistir. Diinyada Suriyeli miilteci
krizinden en cok etkilenen iilkelerle ilgili genel bilgiler ve veriler paylasilarak
Suriyeli miilteci olgusu kent miiltecileri baglaminda tartisilmaktadir. Tirkiye
orneginde Suriyeli miiltecilerin biiyiik ¢ogunlugu kamplar yerine kentsel alanlarda
yasamaktadir ve bu sehirler sinir sehirleriyle kisithh bulunmamaktadir. Boylece,
yogunluklari farklilagmakla birlikte Tiirkiye’nin neredeyse tiim sehirlerinde Suriyeli
miilteciler olgusu yerel hizmet sunumunun konusu haline gelmektedir. Bu

baglamda, Altindag 6rneginde Suriyelilere yerel hizmet sunumunun kosullarinin
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anlasilabilmesi i¢in bu hizmetlerin dayandigi yasal ¢erceve ele alinmistir ve Gegici
Koruma Yonetmeligi’nde yer alan gecicilik vurgusu ve haklar yerine hizmetlere
yapilan vurgunun Suriyeli miiltecilerin koruma kosullarinin ve hizmetlere

erigsimlerinin iizerindeki olas1 negatif etkilerinin {izerinde durulmustur.

Ankara’da yasayan Suriyeli miiltecilerin yarisindan fazlasi saha c¢aligmasinin
gerceklestirildigi Altindag ilgesinde ikamet etmektedir. Altindag’da ikamet eden
Suriyeli miilteci niifusunun yerel halka oran1 % 13’ii bulmus durumdadir. ilcedeki
Suriyeli miiltecilerin yogunlugu temel olarak iki nedene dayanmaktadir: Birincisi,
ilcede devam eden kentsel donilisim projelerinden dolayr bosaltilmis olan
gecekondularin Suriyelilere diisiik kiralara verilmesi nedeniyle Suriyeliler icgin
avantajli bir ikamet alani haline gelmesi ve ikincisi Siteler mobilya sanayi
bolgesinin ilgedeki varligi nedeniyle Suriyeli miilteciler i¢in genellikle kay1t dig1 ve
giivencesiz olmasina ragmen bir istihdam alani olusturmasidir. Miilteci niifusun
yerel halka oraninin % 3’1 bulmasi kaynaklar agisindan sorun yaratmaya baglayacak
bir esik olarak kabul edilirken % 10 sinir1 ise ilgili idari birimlerin siire¢ yonetimiyle
ilgili cok daha kritik bir esigi ifade etmektedir (Erdogan, 2017). Altindag yerelinde
bu iki 6nemli esigin de asildig1 goriinmektedir. Bu nedenle Suriyeli miiltecilerin
yerel kaynaklar ve hizmet sunumundaki etkilerinin aragtirilmasi agisindan Altindag
ilgesi Onemli bir 6rnek teskil etmektedir. Tezin saha ¢alismasi bu nedenle Altindag

ilgesinde gergeklestirilmistir.

Buna ek olarak, Suriyeli miiltecilerin sosyal yardimlar baglaminda Altindag’da
yerel refah sistemine dahil olmalarinin mekanizmalarimin ortaya konulmasi
amaciyla sosyal yardimlar {izerine bir kurumsal haritalama g¢aligmasina da bu
bolimde yer verilmistir. Bu haritalama c¢alismast sonucunda, tez kapsaminda
gerceklestirilen saha ¢alismasina, merkezi hiikiimetin tasra teskilatlarindan Altindag
Sosyal Hizmet Merkezi ve Altindag Sosyal Yardimlasma ve Dayanisma Vakfi;
yerel yonetimlerden Ankara Biiyiliksehir Belediyesi ve Altindag Belediyesi dahil
edilmigtir. Sivil toplum kuruluslart da 6zellikle Suriyeli miiltecilere sosyal yardim

sunumu baglaminda 6ne ¢ikan bir diger bilesendir. Bu kapsamda hizmet saglayan
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bir¢ok yerel organizasyon ve topluluk bulunmasina ragmen hizmetlerin merkezi
hiikiimet ve yerel yonetimlerle karsilagtirilabilir olmasi bakimindan miilteciler
alaninda faaliyet gosteren, sosyal yardim sunumunda ilgili yasal ¢ergeveyi ve belirli
kriterleri baz alan ve iilke 6lgeginde yaygin sekilde faaliyet gosteren bir sivil toplum
kurulusu ¢alismaya dahil edilmistir. Bu aktorlerin ilgede yasayan Suriyeli
miiltecilere yonelik hizmetleri hakkinda dolayli yoldan bilgi alabilmek igin
Altindag’da Suriyelilerin en yogun olarak yasadiklar1 mahallelerin muhtarlar1 da
saha caligmasina dahil edilmistir. Calisma kapsaminda kurumsal ya da sosyolojik
bir analiz yapmak yerine hizmet sunucularla hizmet alicilarin etkilesime gectigi ara
yilizeye odaklanilmasi amaglandigindan hizmet sunumu sirasinda hizmet aliciyla
bire bir temasta bulunan c¢alisanlar olarak sahadaki biirokratlarin ¢alismaya dahil
edilmesi amaglanmistir. Bu kapsamda merkezi hiikiimetin tasra teskilatlarindan 6,
yerel yonetimlerden 4, sivil toplum kurulusundan 8 ve muhtarlardan 4 olmak tizere
olmak {izere toplamda 22 katilmciyla saha c¢alismasi gergeklestirilmistir.
Katilimeilarin ¢ogunlugu ¢aligmaya dahil olan kurum, kurulus ve belediyelerin
sosyal yardimlar alaninda ¢alisan sahadaki biirokratlar1 iken, belediyelerden iki
katilimcr alt kademe yonetici pozisyonunda ¢aligmaktadir. Bir merkezi hiikiimet
calisani ise Onceden sosyal calismaci iken yakin zamanda ydnetici pozisyonuna
gecmistir. Nitel arastirma yontemi kapsaminda goriismeler derinlemesine
miilakatlar ve odak grup tartigmalari yoluyla gerceklestirilmigtir. Goriisme
gerceklestirilen kurum ve belediyelerin Suriyeli miiltecilerle ilgili 6zel bir
birimlerinin bulunmamasi, Suriyelilere hizmet sunumunda goérev alan personel
sayisindaki azlik ve karsilasilan bazi biirokratik engeller nedeniyle katilimci

sayisinin arttirilamamasi saha ¢alismasin temel siirliligint olusturmaktadir.

Tezin dordiincii boliimiinde saha ¢aligmasindan elde edilen bilgiler iki ana baglik
altinda gruplandirilarak paylasilmistir. Bunlardan ilki, Altindag'da Suriyeli
miiltecilere hizmet sunumunun durumu ve goriisiilen kisilerin bu konu hakkindaki
degerlendirmesine odaklanmaktadir. Yerel hizmet sunucularin hizmet alanlarinin ve

Suriyeli miiltecilerin bu hizmetlere erigimiyle ilgili kosullarin ortaya konulmasinin
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ardindan, yerel refah sistemi, Suriyelilerle ilgili yasal ¢ergevenin ve politikalarin
sonuglar1 baglaminda incelenmektedir. Ote yandan, sahadaki biirokratlarin artan
Suriyeli miilteci sayisina karsilik olarak hizmet sunumu sirasinda gelistirdikleri
daha bireysel yanitlar ikinci ana baslik altinda ele alinmaktadir. Bu tartisma temel
olarak sahadaki biirokratlarin Altindag’da Suriyeli miiltecilere hizmet sunumu
sirasindaki deneyimlerine, yasadiklari ikilemlere, sahadaki pozisyonlarinin yol

act1g1 zorluklara ve bu kosullara dair gelistirdikleri stratejilere odaklanmaktadir.

Besinci boliim olan sonu¢ boliimii, saha caligmasinda ortaya g¢ikan bulgularin
analizine ve degerlendirilmesine dayanmaktadir. Bu bulgular temel olarak teorik ve
ampirik bulgular olarak iki ana kategori altinda toplanmistir. Teorik bulgular, refah
devletinin donilisiimiiyle birlikte sahadaki biirokratlar kavraminin yeniden
diisiiniilmesi gerektigine ve kavraminin yeniden ingasina; miiltecilere sabit bir
kategori yerine dinamik bir kategori olarak yaklasilmasi ve siginma {ilkesi i¢inde
devam eden hareketlilikleri de goz oniinde bulundurularak merkezi hiikiimetin
yaninda yerel aktorlerin de go¢ yonetiminde artan rollerinin taninmasi gerekliligine;
Suriyeli miiltecilerin yerel refah sistemine nasil dahil olduklarinin anlagilmasi igin,
Suriyelileri sadece miilteci olarak degil ayn1 zamanda hizmet alicilar olarak ele
alarak hizmet sunucularla hizmet alicilar arasindaki ara ylizeye odaklanmanin

onemine dayanmaktadir.

Ik olarak, sahadaki biirokrasi kavrami, Lipsky tarafindan ilk defa 1980 yilinda
kapsamli bir sekilde kullanildiginda esas olarak kamu sektoriine atifta
bulunmaktaydi. Buna gore, sahadaki biirokratlarin, hizmeti sunumu sirasinda
hizmet alicilarla giinliik etkilesim gerektiren konumlarindan dolay1 vatandaslarin
goziinde devletin goriinen ylizii olduklar tartisilmaktaydi. Her ne kadar Lipsky'nin
gelistirdigi kavrama bagvurmak, Altindag baglaminda Suriyeli miiltecilere hizmet
sunumunda sahadaki biirokratlarin roliini anlamak ve hizmet sunumunda
gelistirdikleri yanitlar1 ve yasadiklari ikilemleri ortaya koymak i¢in faydali olsa da,
refah devletinin doniistimiiyle birlikte hizmet sunumunun farklilagan yapis1 goz

ontinde bulunduruldugunda bu haliyle yeterli olmamaktadir. Refah devletinin daha
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dinamik bir yapiya evrilmesiyle birlikte, hizmet sunumu daha karmagik
mekanizmalar aracilifiyla gergeklestirilmeye baslamigtir. Bu doniisiim sonucu
merkezi refah devletinin yerini alan yerel refah sistemleri, parcali yapisi nedeniyle
kurumlarin sorumluluk alanlar1 konusunda belirsizliklere yol agmaya, ¢ok 6l¢ekli
yapist nedeniyle yerel aktorlere daha fazla alan agmaya, ve ¢ok aktorlii yapist
nedeniyle de kamu sektorii diginda sivil toplum ve piyasa aktorlerini de kapsar hale
gelmeye baglamistir. Bu kapsamda, Altindag’da yasayan Suriyeli miiltecilere sosyal
yardim sunumunda merkezi hiikiimetin tagra teskilatlar1 disinda yerel yonetimler ve
sivil toplum kuruluslar1 6n plana ¢ikmaktadir. Bu aktorler, Suriyeli miiltecilere
sunduklar1 ya da sunmadiklar1 sosyal yardimlar dolayisiyla Suriyeli miiltecilerin
koruma kosullarini ve refah seviyelerini etkilemektedir. Bu tez kapsaminda, sosyal
yardim sunumunun bu ¢ok aktorlii yapisi nedeniyle, sahadaki biirokratlar
kavramimin kamu sektoriiyle sinirlandirilamayacagi ve kavramin daha islevsel
olarak kullanilabilmesi amaciyla igeriginin bahsedilen diger aktorleri de kapsayacak

sekilde genigletilmesi gerektigi 6ne siiriilmektedir.

Ikinci olarak, miilteci kavraminin uluslararasi tamimmin yapilmasi, miilteciligin
evrensel kriterlerle tanimlanarak asgari bir standardin saglanmasi ve bdylece
iilkelerin esnek ve keyfi yaklagimlarinin 6nlemesi baglaminda énemli bir mihenk
tas1 kabul edilmektedir. Bununla birlikte, uluslararas1 miilteci hukukunda ve ilgili
diger metinlerde miiltecilerin hareketliligi genellikle sadece uluslararast bir
hareketlilik olarak ele alinsa da, kamplar yerine kentsel alanlarda yasayan
miiltecilerin artan sayis1 da géz oniinde bulunduruldugunda, miiltecilerin siginma
iilkesi i¢inde devam eden hareketliliklerine de odaklanilmasi gerektigi ortaya
cikmaktadir. Tiirkiye 6rnegi ele alindiginda, Eraydin’in (2017) Suriyeli miiltecilerin
yerlestikleri sehirlere dair yaptig1 gruplandirma, miiltecilerin siginma iilkesi i¢inde
cesitli nedenlerle devam eden hareketliligini gosterir niteliktedir. Buna gore,
Suriyeli miilteciler yogun olarak ya siir bolgesine yakin sehirlerde, ya Avrupa’ya
gecis icin deniz yoluna yakin olan Bati seridindeki sehirlerde, ya da onlart bu

sehirlere ¢eken birgok faktor dolayisiyla metropollerde yasamaktadirlar.
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Altindag’da yasayan Suriyeliler 6rneginde oldugu gibi, Suriyeli miilteciler Tiirkiye
sinirindan gegtikten sonra iilke i¢inde hareketlerine devam ederek sinira komsu
olmayan bir sehre kadar gelebilmekteler ve bu miilteci akinina dair yanit iiretme
sorumlulugunu da beraberlerinde getirerek go¢ yoOnetimine yerel ve kentsel
hizmetlerle ilgili bir boyut kazandirmaktadirlar. Bu nedenle, Suriyeli miiltecilere
hizmet sunumunda Tirkiye’de 6ne ¢ikan devlet kurumlarinin ve sivil toplum
kuruluslarinin yani sira yerel yonetimlerin de bu siirecin temel aktdrlerinden biri

olmasi gerektigi savunulmaktadir.

Son olarak, Suriyeli miilteciler, miilteci kimliklerinin yani sira hizmet alicilar olarak
ele alinarak yerel refah sisteminin dinamik yapist i¢inde hizmet sunucularla
etkilesimlerine odaklanilarak bir baglama yerlestirilmistir. Suriyelilere hizmet
sunumuna yonelik yasal cergeve ve politikalardaki belirsizliklerin ve hizmet
sunumunun ¢ok Olgekli ve parcali yapisinin sonucunda sahadaki biirokratlarin
bireysel yaklagimlarinin daha belirleyici hale geldigi gdzlemlenmis, hizmet
sunumunun yerel dinamiklerini ve kosullarin1 anlayabilmek ic¢in hizmet alicilarla
hizmet sunucularin karsilagtiklar1 ara yilizeyin incelenmesinin Onemi ortaya

konulmustur.

Bu tez kapsaminda wulasilan ampirik bulgular ise iki bashk altinda
gruplandirilmaktadir. Bunlardan birincisi, Altindag il¢esinde sosyal yardim
sunumunda ¢alisan sahadaki biirokratlarin takdir yetkilerinin diizeyi ve
dogrultusunun sahadaki yasal ve kurumsal bosluktan nasil etkilendigi ile ilgilidir.
Ikincisi ise, farkl1 kurum tiplerinde ¢alisan sahadaki biirokratlarin aralarindaki iliski
ve etkilesimle ilgilidir. Ik olarak, ¢aligmanin baslangicinda 6ngoriildiigii gibi
Tiirkiye’de gecici koruma altinda bulunan Suriyelilerle ilgili yasal cergevedeki
belirsizlikler ve ilgili aktorlerin sorumluluk alanlarinin ve aralarindaki ig boliimiiniin
net olmamasi, sahadaki biirokratlarin takdir yetkilerini arttirmaktadir. Bu durum,
yerel diizeyde sosyal yardim sunumunda pargali bir yapiya ve keyfi uygulamalara
yol acabilmektedir. Lipsky’nin (2010) sahadaki biirokratlarin takdir yetkisi iizerine

yuriittiigli tartisma temel olarak sahadaki biirokratlarin, daha biitiinlikli ve
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yapilandirilmis mekanizmalar iizerinden gergeklestirdikleri hizmet sunumu
sirasinda bu yapmin disina ¢ikabilmelerine dayanir. Temel hizmet sunucunun
merkezi hiikiimet tegkilatlar1 oldugu bu déonemde sahadaki biirokratlar kavrami da,
genel olarak cephede —yani hizmet alicilarla giinliik olarak bire bir etkilesim i¢inde-
calisan devlet memurlarini ifade eder. Takdir yetkisi, cephedeki bu ¢alisanlarin
bireysel vakalara cevap verebilmesi i¢in hizmet sunumunun yapilandirilmis
standartlarinin ve prosediirlerinin kismen disia ¢ikabilmesini ifade eder ve bu
takdir yetkisi genellikle bireysel vakalarin ihtiyacina yanit iireterek hizmet
sunumunun daha etkili gerceklesmesini sagladigi i¢in olumlu bir etki yaratir. Ancak
bu tez kapsaminda ele aliman Ornekte takdir yetkisi, hizmet sunumunun bu
yapilandirilmig ¢ergevesinin digina ¢ikmak yerine bu c¢er¢evenin kendisinin
belirsizliginden kaynaklanan parcali yapinin sonucunu ifade eder. Bir yandan yasal
cercevedeki ve hizmet sunucular arasindaki igbdliimiindeki belirsizlik, diger yandan
da refah devletinin doniisen yapisi nedeniyle ortaya ¢ikan adem-i merkezi, parcali
ve cok aktorlii yapi, sahadaki biirokratlarin asagidan yukariya dogru bir hizmet
sunumu modeli gelistirmelerini saglamaktadir. Biitiinliiklii bir yasal diizenlemenin
ve politikanin eksikliginde ise yerel diizeyde sahadaki biirokratlarin bu davranis
kaliplar1 hizmet sunumunun normlar1 haline gelebilmektedir. Suriyeli miiltecilerin
hala gecici koruma altinda bulunmalarinin, kalic1 bir statiiye sahip olmamalarinin
ve yasal ve siyasal diizlemde haklar sdyleminde uzak bir yaklasimin da etkisiyle
sahadaki biirokratlarin takdir yetkisi Suriyeli miiltecilere hizmet sunumunda
genellikle negatif bir etki yaratmaktadir ve ayrimer ve keyfi uygulamalar olarak

ortaya ¢ikmaktadir.

Ikinci olarak, saha c¢alismas1 kapsaminda goriisiilen sahadaki biirokratlarim,
calistiklar1 kurum tipinden bagimsiz olarak, Suriyeli miiltecilere hizmet sunumunda
gelistirdikleri davranis kaliplar1 arasinda bir nedensellik gdzlemlenmektedir. islerini
sadelestirmek icin gelistirdikleri rutinler, hizmet alicilart yonlendirmede
basvurduklar1 yollar ve yogun is yiikiiyle basa cikmak icin gelistirdikleri

mekanizmalar  birbirlerinden  6grendiklerini ve birbirlerini  etkilediklerini
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gostermektedir. Kamu sektoriinde calismiyor olsalar dahi refah sisteminin doniisen
ve daha dinamik, parcali ve ¢ok aktorlii hale gelen yapis1 ve Suriyeli miiltecilere
hizmet sunumundaki rolleri nedeniyle saha ¢aligmasi kapsamina dahil edilen sivil
toplum kurulusu c¢alisanlarina sahadaki biirokratlarin  bir pargasi olarak
yaklagilmasinin 6nemi, hizmet sunumunda bulunduklar1 sahadaki pozisyonlar1 ve
gelistirdikleri davranis kaliplarinin kamu sektoriinde ¢alisan sahadaki biirokratlarla

benzerlikleri dolayisiyla ampirik olarak da ortaya konulmustur.

Bu baglamda 6ne ¢ikan ampirik bulgulardan biri hizmet sunumunda ihtiyag¢ temelli
bir yaklasimin benimsenmis olmasiyla ilgilidir. Suriyeli miiltecilerin Altindag’da
hizmet veren bu {i¢ kurum tipine bagvurmalarinin temel nedeni olarak maddi yardim
talebi olarak on plana ¢ikmaktadir. Bu durum Suriyeli miilteciler olgusunun hak
temelli yaklasimdan uzak bir sekilde ele alinmasiyla uyum i¢inde goriinmektedir.
Bir yandan Suriyeli miiltecilerin giiclendirilmesine yonelik uzun vadeli politikalarin
eksikligi maddi yardimlarla desteklenme ihtiyacini arttirtyorken diger yandan bu
durum Suriyeli miiltecileri sosyal yardim sunumunda muhtaglik {izerinden
konumlandirip hizmet alicilarin sosyal yardimlara daha bagimli ve talepkar bir
konuma yerlesmelerine neden olmaktadir. Hizmet alicilar olarak Suriyeli miilteciler
kalict bir statii ve haklar lizerinden tanimlanan aktif bir konum yerine ihtiyaclar ve
muhtaglik tizerinden tanimlanan pasif bir konuma yerlestirilmektedirler. Bu durum
hizmet alicilarla hizmet sunucular arasinda bir tiir bagiml iliskiye yol agmaktadir.
Bu baglamda, haklar ve esitlik sdyleminden uzaklasan ihtiya¢ temelli yaklagim
hizmet alicilarin roliinii muhtaglik iliskisi lizerinden belirleyerek Suriyeli miiltecileri
haklarini arayan bireyler yerine kendilerine sunulani kabul eden muhtag durumdaki
insanlar tanimlar. Bu durum yasal ¢ercevedeki ve aktorler arasindaki is
boliimiindeki belirsizlikle de birlestiginde sahadaki biirokratlarin  bireysel
yaklagimlar1 hizmet sunumunda daha belirleyici hale gelmektedir. Hizmetlerin
Suriyeli miilteciler tarafindan erisilebilirligi ve hizmet sunumunun kalitesi, artan
takdir yetkisiyle birlikte sahadaki biirokratlarin Suriyelilere yonelik kisisel

yaklagimlarindan, mesleki yeterliliklerinden ve miilteci alanina dair bilgi
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birikimlerinden etkilenmektedir. Bu faktorler nedeniyle takdir yetkisi genellikle
negatif yonde islemekte ve kurumlar arasinda farklilasan pratiklere neden
olmaktadir. Kaynaklarin kisitliligir da hizmet sunum pratiklerinin farklilagmasinda
etkili olmaktadir. Kaynak ve kapasite sorunu, Suriyeli miiltecilerin hizmet
sunumundan kismen ya da tamamen digslanmasina neden olacak pratiklerin

gelistirilmesine neden olabilmektedir.

Suriyeli miiltecilere yonelik uzun vadeli ve kalic1 politikalarin eksikligi sivil toplum
kurulusu caliganlar tarafindan gegicilik vurgusu baglaminda tartigilmistir. Gegici
koruma statiisiiniin Suriyelilerin Tiirkiye’deki statiisii, kalis siireleri ve haklar1
konusunda neden oldugu belirsizlik bir yandan Suriyeli miiltecilerin geleceklerine
ve kurumlara dair giivensizliklerini arttirirken diger yandan da hizmet sunumunda
bu durumu pekistiren keyfi uygulamalara neden olabilmektedir. Ayrica, sivil toplum
kurulusunda calisanlar disinda sahadaki biirokratlarin birgogunun Suriyelilere
hizmet sunumuyla ilgili yasal ¢erceveyi ve dayanaklar1 bilmedikleri goriilmektedir.
Bu durumda sahadaki biirokratlarin Suriyeli miiltecilere hizmet sunumuyla ilgili
goriiglerinin genel politik sdylemlerden daha ¢ok etkilendigi ve ayrimcilikla

yardimseverlik arasinda salinan bir ¢esitlilik gosterdigi gézlemlenmektedir.

Gorlgiilen sahadaki biirokratlarin neredeyse tamami, Altindag’da sosyal yardim
alaninda ¢alisan aktorlerin  Suriyelilere hizmet sunumunu diizenleyen ve
kolaylagtiran bir yerel koordinasyon mekanizmasinin yoklugundan sikayet
etmektedir. Bu koordinasyonsuzlugun 0&zellikle Suriyeli hizmet alicilarin
demografik bilgilerine sosyo-ekonomik durumlarina dair dogru bilgiye ulagmada
yaratti@1 sorunlar sahadaki biirokratlarin is yiikleri ve hizmet kalitesi {lizerinde
olumsuz etkiye sahip goriinmektedir. Sosyal yardim sunumunda miikerrer
uygulamalara yol acan bu sorun yardimlarin adil dagitilmasini engellemekte ve bazi
ailelerin birden fazla kurumdan ayni yardimi almasina neden olabilmektedir. Ayrica
Suriyeli miiltecilerin yerel refah sistemine dahil olmalarinda sosyal yardimlarin
roliiniin bitiinliiklii ve etkili bir sekilde izlenmesinin ve degerlendirilmesinin de

online ge¢mektedir. Farkli kurum tiplerinde calisiyor olsalar da aralarindaki
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koordinasyonsuzluk ve bilgi paylasimindaki yetersizlik nedeniyle ayn islemleri
miikerrer olarak yliriitmelerinden dolay1 sahadaki biirokratlarin toplam is yiikleri
artmaktadir. Bu durumla basa ¢ikmaya dair gelistirdikleri temel strateji ise
genellikle bu alanda c¢alisan kisisel tanidiklarina basvurmaktir. Kurumsal 6lgekte
gerceklestirilemeyen koordinasyon ve bilgi paylagimini, Altindag’da Suriyelilere
sosyal yardim sunan diger kurum ve kuruluslarda ve genellikle kendileriyle ayni
pozisyonda calisan tanidiklariyla iletisime gecerek saglamaya ve boylece hizmet
sunumunda  yasadiklar1  zorluklar1 azaltarak is yiklerini hafifletmeye

caligsmaktadirlar.

Yerel yonetimler disinda goriisiilen kisilerin neredeyse tamami Suriyeli miiltecilerin
gelmesiyle birlikte is yiiklerinin katlanarak artmis oldugunu ifade etmektedir. Is
yiikiindeki artis sadece dosya sayisinin artmasiyla ilgili degil, ayn1 zamanda toplam
dosya yiikii icindeki hassas vakalarin sayisinin artmis olmasiyla da iligkilidir. Bu
durum mesleki ve psikolojik anlamda bir tiikenmislige yol acabilmektedir.
Gorigiilen caliganlardan bazilar1 bu durumun profesyonel olmayan bir sekilde
hizmet alicilarla iligkilerinin gerilmesine yol agtigini aktarmistir. Ayrica dosya
sayisinin artmasiyla birlikte sahadaki biirokratlar agisindan hizmet sunumunda
onemli kaynaklardan biri olan zaman daha da kritik hale gelmis ve dosya yiikiinii
azaltmak icin dosya basina harcanan zamanda bir diisiis yasanmistir. Goriisiilen
caligsanlardan bazilar1, kurum tipleri farklilagsa da, insani alanda c¢alisiyor olmalari
nedeniyle dosya basina ayirabildikleri zamandaki azaligi hizmet kalitesini diisiiren
bir faktor olarak gormekte ve mesleki bir ¢eligki olarak algilamaktadir. Dosya basina
diizen zamani azaltmak disinda basvurduklar1 bir diger basa ¢ikma yontemi ise
vakalar1 hassasiyetlerine gore onceliklendirerek isleme almaktir. Ayrica, hem kamu
hem de sivil toplum sektdriinden calisanlar, yetersiz personel sayisini is yiiklerini

arttiran bir faktor olarak gérmektedir.

Altindag ilgesinde oldugu gibi kentsel alanlarda yasayan yogun Suriyeli miilteci
niifus yerel ve kentsel hizmetlerin konusu haline gelse de, yerel yonetimlerin bu

konuda aktif bir rol oynamasinin Oniinde bir takim engeller goriilmektedir.
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Suriyelilere hizmet sunumunda yerel yonetimlerin yetki ve sorumluluk alanlar1 net
bir sekilde tanimlanmamuistir. Bu yasal bosluk yerel yonetimlerin kendi inisiyatifleri
dogrultusunda  doldurulmaktadir. Biiyliksehir ~Belediyesi sosyal yardim
mekanizmalarina Suriyeli miiltecileri de dahil ederken olasi bir Sayistay
denetiminde yasanilabilecek sorunlara dair ¢ekincelerden dolay1 bu yardimlar ayni
yardimlarla sinirl tutulmaktadir. Ilge belediyesi 6rneginde ise ayn1 gerekgenin yani
sira kaynaklarin yetersizligi ve ilge ikamet eden muhta¢ durumdaki Tiirk vatandasi
sayisinin fazlalig1 nedeniyle Suriyeli miiltecilerin sosyal yardim mekanizmalarinin
neredeyse tamamen disinda birakildig1 goriilmektedir. Ustelik, yetersiz kaynaklar
ve yasal boslukla ilgili ¢ekincelerin zaman zaman sahadaki biirokratlarin ayrimci
yaklagimlarindan &tiirii Suriyeli miiltecilere hizmet sunumundaki isteksizliklerine

bir gerek¢elendirme olarak kullanildig1 da gézlemlenmektedir.

Sahadaki biirokratlarin Suriyeli miiltecilere hizmet sunumunda yasadiklar1 ve
dolayisiyla hizmet sunumundaki yaklasimlarini etkileyen bir diger faktor ise yerel
halktan kendilerine ydneltilen tepkilerdir. Suriyeli miiltecilerin yararlandiklar
sosyal yardim mekanizmalarinin bir¢ogunun kaynagi uluslararasi fonlar olmakla
birlikte yerel halkin ve zaman zaman sahadaki biirokratlarin kendilerinin bu duruma
dair bilgi eksikligi sinirlt kaynaklarin ihtiyag sahibi vatandaslar yerine Suriyelilere

ayrildig1 gerekgesiyle cogu ayrimcilik igeren tepkilere yol agmaktadir.

Bu bulgular baglaminda 6ne ¢ikan baslica politika Onerileri, Suriyeli miiltecilere
kalic1 bir statii saglanmasiyla giiglenmelerine ve kendi kendilerine yeterliliklerini
kazanmalarina yonelik politikalarin arttirtlmasi ve hizmet sunumunda hak temelli
bir yaklasimin benimsenmesini; sahadaki biirokratlarin hizmet sunumdaki kritik
rollerini g6z Oniinde bulundurarak, hizmet sunumunun kalitesinin ve sahadaki
biirokratlarin dayanikliliginin attirilmasi i¢in Suriyeli miiltecilerle ilgili yasal
cergeveye, hak temelli yaklagima ve genel olarak miilteci alanina dair hizmet ici
egitimlerin yayginlastirilmasini; Suriyeli miiltecilerle ilgili yerel halka yonelik
farkindalik arttirict kampanyalar diizenlenerek sahadaki biirokratlarin hizmet

sunumu sirasinda yasadiklar1 basincin dolayli bir sekilde azaltilmasini; yerel
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yonetimlerin Suriyeli miiltecilere hizmet sunumuna dair yetki ve sorumluluklarinin
netlestirilmesini ve go¢ yonetiminde daha aktif bir konuma yerlestirilmelerini;
hizmet sunumunun daha etkili ve biitiinliikli gerceklestirilebilmesi icin yerel

aktorler arasindaki koordinasyon mekanizmasinin gliglendirilmesini igermektedir.
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