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ABSTRACT

THE ANALYSIS OF TURKISH PUBLIC WORKFARE PROGRAMME AS A
SOCIAL ASSISTANCE TOOL FROM A COMPARATIVE PERSPECTIVE

Dortlemez, Yilma Halis
Master’s Degree, Department of Social Policy
Supervisor: Assoc. Prof. Dr. Ayse idil AYBARS

September 2019, 163 pages

This thesis examines the design and implementation features of Public Work Programmes
(PWP) that are used as tools to generate employment through labor-intensive projects and
mitigate economic and social difficulties. Along the thesis two main objectives of PWP,
namely, tackling structural unemployment and poverty alleviation, are particularly highlighted
and discussed. Through the selected country examples (Argentina, India, South Korea and
South Africa), from a comparative perspective, main features and objectives are examined. In
accordance with the international country examples and the literature review possible issues

and the measures to be taken for improving the effectiveness of PWP are discussed.

In this thesis, Turkish Public Work Programme is examined in terms of its implementation
and effectiveness. Through the administrative records and legislative framework, this study
aims to reveal the main implementation process in Turkey. In addition to these, a field study
has been conducted with the implementers from ISKUR and PWP’S contractors with the aim
to assess the Turkish Public Work Programme and to identify the main characteristics and
challenges in the implementation process. Finally, recommendations have been proposed on
the basis of the findings of the field study in order to increase the effectiveness of Turkish

Public Work Programmes particularly in reaching out to the vulnerable groups.



Keywords: Public Work Programme, labour-intensive projects, structural unemployment,

poverty alleviation.
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SOSYAL YARDIM ARACI OLARAK TURKIYE’DEKI TOPLUM YARARINA
PROGRAMLARIN KARSILATIRMALI PERSPEKTIF UZERINDEN ANALIZi

Dortlemez, Yilma Halis
Master, Sosyal Politika Boliimii
Tez Yoneticisi : Assoc. Prof. Dr. Ayse Idil AYBARS

Eyliil 2019, 163 sayfa

Bu tezde Toplum Yararina Programlarin genel uygulama ve diizenlemeleri incelenmistir.
Programlar temel olarak emek yogun projeler yoluyla istihdami artirmak boylelikle ekonomik
ve sosyal zorluklan azaltmak amaciyla uygulanmaktadir. Tez boyunca, Toplum Yararina
Programlarin iki ana amaci olan yapisal igsizlik miicadele ve yoksullugu azaltma konular
detaylica belirtilmis ve tartisilmistir. Segilmis tilke drnekleri (Arjantin, Hindistan, Giiney Kore
ve Giiney Afrika) yoluyla karsilastirmali bir yaklasim genel 6zellik ve amaglari incelenmistir.
Ulke uygulamalarinin yam sira literatiir taramas1 yoluyla da Toplum Yararma Programlarin
muhtemel sorunlant ve etkinligini artirmak amaciyla alman onlemler ortaya konulmaya

caligild.

Tezde ayrica Tiirkiye uygulanan Toplum Yararina Programlar da uygulama ve etkinlik
baglaminda incelenmistir. Idari kayitlar ve yasal mevzuat gercevesinde Tiirkiye’deki
uygulama siiregleri ortaya konulmaya ¢alisilmustir. Bunlara ek olarak, ISKUR ve yiiklenici
kurum uygulayicilar ile bir alan aragtirmasi yapilmistir. Alan aragtirmasi yoluyla Tiirkiye’deki
Toplum Yararina Programlarin genel degerlendirmesi yapilmis ve uygulamadaki isleyisine
iligkin konular ortaya konulmustur. Alan arastirmasinda ortaya ¢ikan bulgular simflandirilmis

olup buna uygun olarak, Tiirkiye’deki basta kirilgan gruplarin programa katilmasi olmak iizere

Vi



Toplum Yararina Programlarin etkinliginin artirilmasit amaciyla bazi  Onerilerde

bulunulmustur.

Anahtar Kelimeler: Toplum Yararina Programlar, emek-yogun projeler, yapisal isgsizlik,

yoksullugun azaltilmasi.
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CHAPTER 1

INTRODUCTION

1.1.  Context and Background

A basic definition of a Public Work Programme (PWP) is as a programme that
provides income support in return for work. Although PWPs provide income support, they
also focus on generating employment through labour-intensive infrastructure projects or social
services. There are many examples of PWP implementation around the world that fit this
definition, as well as in Turkey. While PWP projects in Turkey have many similarities with

those in other countries, they also have their own distinctive features.

PWPs have a long history, going back to the pharaohs of Egypt, and even England’s
18"-century Poor Employment Act, aiming to hire surplus labour to build canals and roads,
and to drain marshes, which can be considered as examples of early and rudimentary PWPs.
Another historical example of PWP implementation is from Germany, where a PWP was used
to support post-war construction between 1946 and 1948. In the United States during the
1930s, the New Deal Programme was applied in the construction of large-scale public works
such as bridges, hospitals and schools, and this too might be cited as another historical example
of PWPs (Ninno, et al. 2009). Nonetheless, the majority of countries around the world have
conducted PWPs for different reasons and at different levels of development (middle or low

income) since late 1960s.

PWHPs have become increasingly popular throughout the world since 1970s. There are
several reasons behind this popularity. Firstly, PWPs are relatively straightforward to
implement as a policy tool in workfare systems where individuals must comply with various
conditions in order to receive benefits. PWP activities are suited to the concept of tying benefit
provision to work that is of benefit to the public (Kalman 2015). Another reason for the
popularity of PWPs is that through this instrument, governments are able to provide

employment and income support to the poor while at the same time generating and



rehabilitating infrastructure which reduces poverty and enhances economic activities (Gehrke
2015).

In addition to these, rapid and massive implementation possibilities in response to sudden
shocks or natural disasters add a “quick response” feature to PWPs. Contrary to the many
Active Labour Market Programmes (ALMPs), PWPs are suited for a quick response to
temporary economic shocks or unexpected natural disasters shortly after they occur
(Betcherman & Islam, 2001).

A country’s income level plays a significant role in terms of the design and implementation of
PWHPs. For instance, PWPs operate as an active labour market intervention only in upper-
middle- and high-income countries. Moreover, high- and middle-income countries implement
PWPs mostly in response to macroeconomic shocks where unemployment suddenly increases.
On the other hand, many low-income countries implement PWPs extensively over long
periods, in cases of periodic weather shocks and seasonal economic contractions that affect

well-being and labour demand (Subbaro et al., 2012).

Another important aspect of PWPs is the improvement of the status of vulnerable populations,
including women, by providing income support. Many PWPs explicitly target women, persons
with disabilities, the elderly or the long-term unemployed. Particularly increasing women’s

participation in PWPs substantially improves child welfare and women’s health and status.

There have been many elaborative studies that analyse PWPs in detail in other countries. The
World Bank (WB) has a particular focus on this issue. It published a comprehensive book
entitled “Public Works as a Safety Net: Design, Evidence and Implementation” (2012).
Besides the WB’s study, several specialists and senior economists have also conducted
specific studies on PWPs. Kalanidhi Subbarao and Carlo del Ninno (2010 & 2012) have
written cornerstone articles on PWPs. Furthermore, the Food and Agricultural Organization of
the United Nations (FAQ) has published guidelines for PWPs. Anna McCord is also an

eminent expert who has conducted numerous studies in a range of areas.

Although PWPs are used as a tool to generate employment and mitigate economic and social
difficulties, there are crucial points in designing PWPs that affect their efficiency. The

selection method and determining the scope are two major factors in efficiency. It is very



important to select the most needy in order to mitigate poverty, and determining the scope of
work to be carried out is essential in establishing the implementation structure. Beside the
targeting mechanism, scopes of PWPs, ensuring transparency and accountability of PWPs is
crucial. PWPs require strong checks and balances in order to eliminate possible errors, fraud

and corruption.

The scope of PWPs has also diversified over time. Initially, they mostly covered infrastructure-
related activities. However, over time, in order to maximize beneficial impacts of PWPs,
numerous scopes have been included in their implementation, such as technology-related
activities (ILO Report, 2011).

PWP projects have been implemented in Turkey since 2007. While in the first two years the
number of participants was negligible, by 2009, the numbers had noticeably increased. Turkish
PWP projects became widespread after the macroeconomic crisis in 2008. The unemployment
rate increased sharply in 2008 due to the global economic crisis and PWP projects became
prevalent as a response to negative impacts of economic fluctuations in the Turkish labour

market.

Initially, the name of the Turkish PWP was “Work Programme for the Benefit of Society
(Toplum Yararina Calisma Programi)”. However, currently the name of the PWP is
“Programme for the Benefit of Society (Toplum Yararima Program)”. In contrast to the
international examples, Turkish authorities refrain from using the word “work™ due to various
concerns, such as the misconception of participants that PWP projects constitute regular, long-

term employment.

Apart from discussions of perception, Turkish PWP projects were originally implemented for
a period of up to three months. However, as the PWP wage rate is equal to actual minimum
wage level, demand to participate in PWP projects increased dramatically over time. In
response to increased demand, policy makers developed a targeting mechanism to include
women, men over the age of 35 and persons with disabilities as priority groups within the
scope of the PWP projects. According to this targeting mechanism, if there are sufficient
numbers of applicants whose statuses are within priority groups, then all the participants must

be selected from among those priority groups. Since 2013, the prioritization of a particular



group of people has been a rule, and as a result of the implementation of the targeting
mechanism, the number of women participating in these programmes has increased constantly.
While implementing PWP projects and in addition to the targeting mechanism, in order to
reach vulnerable groups, subsidiary rules were brought into the regulation in the form of
address and income controls. The first rule aims to restrict family participation. Accordingly,
only one person who resides at the same address can participate in PWP projects. The second
rule concentrates on the income level of the household. Although the control relies on
statements from participants, it is important to establish a rule to specify the income level
stipulation. By setting down the rules, policy makers tried to reach more in-need households
and disseminate the income support feature of PWP projects. According to the rule, applicants
whose household income is three times higher than the current minimum wage are not allowed
to participate. These rules are also preventive measures to decrease political pressures in rural
areas and reduce misuse of PWP projects, as well as to exclude the non-poor from participating
in PWP projects.

Although there are many criticisms of Turkish PWP implementation, particularly regarding
selection of participants and determining contractors, there have been some favourable
developments in terms of monitoring and evaluation. In 2014, an evaluation study was
conducted by Meltem Dayioglu and her study highlights the impacts of PWP projects on the
employment status of participants, as well as income level and working hours which are
explained in detail in the third chapter. However, decision makers have not taken her
recommendations into consideration, particularly those on geographic targeting where PWP
implementation causes different impacts in different regions. There is no action or initiative to
activate a geographic targeting mechanism. Although some measures have been taken in terms
of the monitoring phase, the fact that neither ISKUR authorities nor the contractors take these
measures particularly serious, and because they have different approaches, the impact of those

measures in implementation is limited.

Through country examples and a critical assessment of their implementation in Turkey, this
thesis aims to evaluate the selection method and scopes of PWP projects, and also tries to
understand the possible impacts of PWP projects on participants. Thereafter, these evaluations
will also identify outputs and design policy implications in order to improve the effectiveness
of PWP projects. In order to address this question, the study identifies the features of a proper

PWP in the second chapter, and makes a comparison in terms of countries at different income



levels and circumstances in detail. Furthermore, the study highlights both the general outline
and specific conditions of Turkish PWP projects with the help of statistics and institutional
records as much as possible. In addition, a field study was conducted through in-depth
interviews with decision makers, PWP implementers, and practitioners on the contractor side
in order to find out whether PWP projects function properly, and to identify how PWP projects
affect the profiles of participants in terms of their employment status after participating in a
PWP.

Nevertheless, a well-designed PWP is essential for the success of programme. Selection
methods, targeting mechanisms and scope of programme are the main factors in designing a
PWP. Therefore, in this thesis both the international and Turkish cases are examined in terms
of the given context and their functionality and effectiveness are analysed. This thesis aims to
contribute international literature by examining the detailed implementation process in Turkey
as well as determining the most effective measures that would facilitate vulnerable groups in

Turkey being reached effectively.

1.2. Research Question and Objectives

The overall objective of this study is to assess the general practice of Public Work Programmes
(PWP) from a comparative perspective. Through a comparative analysis, this study aims to
examine PWP projects in Turkey in terms of revealing the main implementation process of
PWP projects in Turkey, their effectiveness in terms of asset creation and assess the PWP
projects impact on participants’ employment status as well as effectiveness in reaching
vulnerable groups. In line with these objectives, in this study, both international and Turkish

cases will be examined in detail.

PWP projects have been implemented in Turkey for more than 10 years. In contrast to the
international examples, there are limited numbers of elaborative studies that analyse their
results based on administrative records, though there are small-scale scientific studies on the
impact analysis of PWP projects. Furthermore, there is a lack of research that compares the
Turkish Public Works Programme with cases in other countries, and this impedes
understanding of the implementation process in Turkey. Considering these points, it is crucial
to take all significant aspects of Turkish PWP projects into consideration in order to identify

an adequate implementation mechanism for the Turkish case. In addition, this study will



consider the effectiveness of PWP projects in terms of reaching their beneficiaries, that is, the

vulnerable groups in society.

For these reasons, the research question of this study is as follows: From a comparative
perspective, what are the critical features of the Public Work Programme (PWP) projects in
Turkey that help to generate decent employment, and what measures may provide better
quality PWP projects, particularly for the most vulnerable groups in the labour market?. In
line with the research question, this study aims to compare the Turkish case with other
countries in order to identify the current situation of PWP in Turkey, and to discuss
employment rights such as sick pay and maternity leave. Moreover, through the institutional
data the demographic feature of PWPs is examined with the changes in implementation rules
such as in targeting mechanism. Particularly, the data is analysed in terms of the implications
on women participation as well as regional differences. Ultimately, the field study conducted
as part of this study aims to understand what kind of measures should be taken in order to

improve the participation of vulnerable groups in PWP projects.

1.3.  Methodology

Turkish PWP projects have become prevalent and extensive in less than ten years. The
enlargement and development of Turkish PWP projects was observed explicitly in first handed
by author of this thesis within the Turkish Employment Agency (ISKUR). The large amount
of expenditure on Turkish PWP projects from the unemployment insurance fund was an
important indicator in choosing to examine PWP projects in Turkey as a subject for this thesis.
In this regard, increasing the effectiveness of the Public Works Programme in terms of
providing better quality PWP projects and reaching the most vulnerable groups were the
foremost motives in conducting a study in this subject. This study used a mix of quantitative
and qualitative methods in order to promote the validity of findings and provide a full picture
in terms of PWP implementation in Turkey. In many cases, while discussing and explaining
the main features, functioning and implications of Turkish PWP projects, making personal
remarks or comment was particularly avoided. All comments rely on either international

literature, institutional records or views collected through interviews.

A comparative outlook was adopted in order to ensure the objectivity. A review of existing

literature was conducted in order to identify the historical development, main features and



implementation of PWPs in different country contexts. In addition, in order to have a full grasp
of the case of Turkey, institutional records and documents, policy reviews, reports, legislations

and other relevant material were reviewed.

Although several studies conducted in other country contexts reveal the main objectives,
implementation areas and general characteristic of PWPs, there are many differences in
Turkish PWP projects. Moreover, even if the institutional records and documents provide
insight into the main features of the PWP projects in Turkey, there is still a necessity to conduct
a field study to reveal the peculiarities of the functioning and implementation of PWPs, as well
as the measures adopted in terms of reaching the most vulnerable groups. It is not possible to
identify the gaps between the legislation and practice by looking only at previous studies and
institutional data. Although, they provide insight to the general implementation process it is
not possible to make a certain assessment about Turkish PWP project without conducting a
field study with the implementers who substantially involved in the implementation process

of PWP projects in Turkey.

Therefore, in this thesis, a field study was conducted with the authorities from General and
Provincial Directorates of ISKUR, as well as contractors in the form of in-depth interviews
with key informants responsible for the implementation of PWPs in order to complement the
literature review and institutional records. Field study mainly focuses on the efficiency of PWP
projects in Turkey. The first consideration is whether PWP projects in Turkey are implemented
in parallel with the actual written aims of regulations. According to the Active Labour Market
Services Regulations, the aim of PWP projects is to bring in the unemployed, particularly those
who have difficulties in finding employment. To this end and through the regulation, the
ISKUR specified target groups which include women, persons with disabilities and older
workers. One of the focal points of the in-depth interviews conducted was to evaluate the
degree of consistency of implementation, comparing this with the written aims of regulation.
The questions in the interviews aimed to identify if there is any deviation between practice
and regulations, as well as to find solutions to increase the efficiency of PWP projects. In
addition, the study aims to gather personal opinions of the interviewees on the scopes of PWP
projects in terms of both efficiency and functionality. Another expected outcome is an
evaluation of the contractors in terms of their asset creation, and identifying whether PWP

participants replace actual long-term employees or not.



The field study was conducted in Ankara in May 2019, with 10 respondents. The participants
were selected from three different institutional positions. Three of the interviewees were staff
at the General Directorate of ISKUR who are in charge of the central regulation and
coordination of PWP projects. Four of the interviewees were selected from ISKUR provincial
directorates. Both these sets of interviewees actively participate in implementation of the entire
process. They directly implemented programmes, including from selection to monitoring
phases. The last group consisted of contractors. The persons in this group are external
implementers of PWP projects who predominately decide the scopes of PWP projects and are

the ones who put them into action.

Because all provinces have a similar implementation processes in terms of selection methods,
and determining the scope of work and contractors, Ankara is a sufficient representative on
which to focus in-depth interviews. Field study conducted face-to-face at the interviewees’

offices. The interviews lasted approximately 45 minutes.

1.4. Limitations of the Study

This study has limitations in terms of both its scope and focus, geographically as well as
guantitatively. During the field study, interviews have been conducted with the implementers
from ISKUR and contractors side instead of participants. Although the field study focused on
the administrative and institutional issues it also aimed to assess the impact of PWP in terms
of participants” employment status. Due to the difficulties to reach the beneficiaries of PWPs
through ISKUR and Social Security Institution records, and to have a full picture on the basis
of the accounts of a limited number of participants, the focus of field study remain limited

with implementers’ own opinions.

In addition, there had been a geographic limitation in that the field study was conducted only
in Ankara. Considering that the geographic regions have a significant impact in PWP
implementation in terms of participant decisions it is important to conduct the field study in
different regions, but due to the difficulty of contacting other regions’ implementers and time
limitations within the thesis, this study had to limit its focus to Ankara. However, in order to
partially overcome the geographic limitation, implementers from the contractor side were

selected from different regions within Ankara.



Another limitation of this thesis is the number of respondents from the contractors. There are
more than 30 contractors that are currently implementing PWP projects in Ankara region but
only three institutions’ officials were involved in interview. Because the authorized person
from ISKUR side did not provide the communication informations of more contractors this

study had to limit its focus with three interviews with the contractors.

1.5. Overview of the Thesis

The following discussion is divided into four main chapters: Conceptual Framework; Design
and Implementation Methods in International Literature The Design and Implementation of
Turkish Public Work Programme, Understanding the Nature of Public Work Programme; A
Field Study in Turkey and Conclusion.

Objectives, Design Feature, Implementation and Rationale of Public Work Programmes
chapter aims to clarify and explain the main structure of PWP projects through existing major
studies on the issue, comparing and contrasting the prevalent implementation examples from
several countries. This chapter also explores the scope of PWPs implemented throughout the
world. Moreover, a section specifically focuses on the gender dimension. This chapter also

reveals the general framework of monitoring and evaluation features of PWPs.

Four countries are examined, in the second chapter, in detail: India, Argentina, South Korea
and South Africa. The Mahatma Gandhi National Rural Employment Guarantee Scheme
(MGNREGS) is the largest PWP in the world. Besides its scale, it is also significant because
of its right-based approach, in that it universally guarantees 100 days of employment for
anyone who demands it (Imai, 2006). The India, Argentina and South Korea cases have been
chosen as examples due to their similar development contexts to Turkey’s. In addition, these
countries implemented PWPs just after extensive macroeconomic crises at various times,
which is another important similarity to Turkey. The last country examined here is South
Africa, which has long-standing implementation experience dating to 1994, and where PWPs
are used as a remedy for long-term structural unemployment (Devereux & Solomon, 2006). In
addition, it has good practices in terms of increasing women’s participation in the labour

market through PWP implementation.



The Design and Implementation of Turkish Public Work Programme chapter focuses on the
Turkish experience of PWP projects, and includes developments and restrictions occurring in
the last 10 years. The scope of the PWPs implemented in Turkey is taken into consideration
with similarities and differences with the cases of other countries. In this chapter, a thorough
analysis of the targeting mechanism as well as its outcomes and effects is conducted. A
detailed explanation of evaluation studies, as well as changes in the monitoring phase are
explained in detail as well.

Understanding the Nature of Public Work Programme; A Field Study in Turkey chapter
examines the current situation by interviewing various representative subjects. The study
conducted with ten respondents who are implementers from different institutional sides. The
sections of this chapter classified according to interviewees responses which are Excessive
Demand, Targeting Mechanism and Institutional Coordination, Assessment of Legislative
Framework, Duration and Re-participation, Timing, Right to Leave and Monitoring and

Evaluation.

Finally, the Conclusion chapter discusses the main findings emerging from the field study, as
well as recommendations to improve the implementation of PWP projects. An overall
assessment is provided in the conclusion chapter. The main findings gathered from the field
study are discussed and recommendation are provided in order to improve possible beneficial

impacts of PWPs on participants primarily, and to all parties more widely.
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CHAPTER 2

CONCEPTUAL FRAMEWORK; DESIGN AND
IMPLEMENTATION METHODS IN INTERNATIONAL
LITERATURE

Many programmes and policies are used widely by governments throughout the world in order
to tackle unemployment issues. Each programme and policy has different aims, target groups
and implementation methods. One of these, and the subject of this thesis, is Public Work
Programmes (PWPs). PWPs are used to remedy unemployment and often to achieve poverty
alleviation. This chapter will attempt to scrutinize the origins, backgrounds, general structures
as well as country implementation examples of PWPs in order to understand the rationale
behind why and for whom governments need to use such programmes. It will also reveal the

differences in use of programmes across countries with different levels of income.

PWPs have a wide range of implementation areas over extended periods of time. As such,
there are good and bad examples of implementation. The administrative capacities of countries
and the situations that they confront are highly relevant in PWP design and implementation.
This chapter will specify different reasons for usage and categorise countries, and will also
look into the scope chosen when implementing PWPs. Furthermore, it will examine the
selection method of participation, which is one of the most important factors of a PWP in terms
of its success. A sub-section in this chapter will also examine different methods of wage
payment depending on the development level of a country. Yet another focus point of this
chapter will be the gender dimension in terms of its effect on increasing women’s labour
participation. The end of this chapter will concentrate on the monitoring and evaluation of
PWPs, identifying shortcomings in programmes and offers measures to improve the benefits

of programmes.

11



2.1. The ‘Workfare’/ Activation Focus

The industrial revolution heralded tremendous transitions in western society, with expansion
of economic competition, a shift from country life to urbanization, industrial growth,
population growth as a result of declining mortality, and the abolition of restriction on
marriages. The number of dislocated workers, who often had no residence anywhere and who
were seeking paid work, grew rapidly (Kaufmann, 2013). These obvious changes in living
conditions can be dated roughly to the beginning of 19" century. From then onwards,
unemployment rates rose steadily and due to the adverse effect of these economic and social

changes, new protective measures were implemented through state policies.

In the late 1960s, a work-related social policy approach started to use the term “workfare”,
combining the words “work™ and “welfare”. Mainly, workfare arose due to the concern that
welfare entitlements erode the employment habits, job skills and work ethic of the poor.
Workfare policies insist on job search and placement for welfare recipients and these policies

became more widespread during the 1980s (Peck, 2003).

Workfare originated in the United States and become popular in Europe, but European policy
makers use the term “activation” instead of workfare. Both are supply-side oriented and both
target people on social assistance more than those on unemployed benefits. Activation benefits

are conditional on taking part in work, and relies on the use of sanctions (Lodemel, 2012).

Workfare policies have a diversity feature that incorporate many activities, such as offering
training and work support to the unemployed. However, it also attaches conditions to income
benefits, for instance requiring individuals to engage in job-seeking tasks/responsibilities,
accepting any job offered to them, or engaging in unpaid work. These requirements revise the
terms of unemployed income benefits that were previously based primarily on need and legal
rights. Workfare policies in the United State were a part of a legislative revision of welfare
law. One of the initial approaches to the income support was “no work, no welfare” and gave
a five-year lifetime limit on welfare benefits for families of non-workers. These regulatory
features combined with welfare to work programmes and offers of in-work support, such as
childcare and transportation. Under the European Employment Strategy, European workfare
programmes also aimed to reduce benefits for the unemployed, but reductions in social

assistance have tended to occur less directly compared to United State (Brodkin, 2013).
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According to workfare policies in the case of unemployment, state protection is granted as a
last resort rather than as a universal characteristic. Beneficiaries were expected to alter their
behaviour in order to promote their own employability and responsibility. Along these lines,
according to the workfare approach, unemployment is not caused by a lack of demand, but by
the individual characteristics of the economically inactive, thus recipients need to be
compelled to work or participate in community or training schemes in return for their benefits
(Daguerre, 2010).

There are several work-related activities that may feature within workfare programmes. This
might include the requirement to engage in unpaid work experience as a condition of receiving
social assistance, under the name “work for benefits”. Activity can also be in the form of
subsidized employment, where participants are paid directly by the employer or government.
Participants may be required to attend vocational or educational activities as a workfare
activity. Usually, one of these activities are a mandatory requirement for the participant to

receive welfare (Crisp & Fletcher, 2008).

Active Labour Market Programmes (ALMP) are implemented to enhance the labour supply
(i.e. training), increase labour demand (i.e. PWPs), and improve the functioning of the labour
market (i.e. employment services). ALMPs date back the 1960s and 1970s in the United States,
and were promoted as a remedy for cyclical and structural unemployment in parallel with the
rise of workfare and activation approaches. Thereafter, ALMPs were used in many other
countries. ALMPs are typically classified into four categories in the literature: job-search
assistance, (labour market) training, private sector employment incentives, and public sector
employment. The last category covers employment programmes in the public sector focusing
on the direct creation and provision of public works or other activities that produce public

goods or services (Kluve, 2016).

Public Employment/Work Programmes (PWPs) or Employment Guaranteed Schemes are one
of these state policies considered to be in under ALMPs. Typically, these programmes create
temporary jobs for workers, and given the fact they include work, they are easily aligned to
the workfare approach. These programmes have multifaceted outputs such short-term jobs for
workers to boost their income, and creation of public goods in the form of new infrastructure

or improvements of existing infrastructure, or delivery of services (Ninno et al., 2009).
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Some authors consider the works commissioned by the pharaohs of ancient Egypt, or the
experience of 4™ century B.C. in India as examples of PWPs (Ninno et al., 2009). Historically,
the establishment of contemporary PWPs can be dated to 19™-century Europe. During this era,
in England, workhouse relief, to which the able-bodied poor were restricted after England’s
1834 Poor Law Amendment Act, explicitly self-targeted the poor by aiming to “provide pay
and conditions less eligible than the meanest available alternative. (Through the Act, able-
bodied poor were used to build canals and roads, and drain marshes.) (Subbarao, 2003). Since
the mid-1970s, PWPs have evolved into mainstream policy instruments for employment
creation and poverty alleviation directed toward particular segments of the population
(Devereux & Solomon, 2006). Workfare programmes launched in East Asia soon after the
macroeconomic crisis in 1997, Latin America in 2002, and after the tsunami in many Asian
countries in 2005 are all contemporary examples of PWPs used to mitigate the negative effects
of a shock among the most vulnerable population. India is one of the earliest modern examples
in developing countries of PWP implementation, and it has aimed to provide temporary
employment during the agricultural slack season since 1950s shortly after independence.
Moreover, many African countries also implement PWPs when hit by major drought, and this
was expanded in 1980s. (Subbarao, 2003).

Despite different implementation methods in different countries, workfare-style policies are
pragmatic tools for directing participants through processes of “assessment”, “job search”,
“work preparation” and “work experience” (sometimes mandatory unpaid work). Work
requirements are also widely used in poverty-alleviation programmes around the world. A
historical example is the English system, instituted by the Poor Law of 1834. But workfare
policies remain popular in both developed and less developed countries in the contemporary
era. A number of states in the United State, for example, demand that welfare claimants enrol
in either a training or work programme in order to receive benefits. Similarly, India relies
heavily on PWPs as a tool for providing poor relief. (Besley & Coate, 1992). The following
section explore the details of the main feature of PWPs, and provides a detailed explanation

about the aims, target groups and characteristic of the implementation processes.

14



2.2. Main Features of PWPs

PWPs are large-scale programmes that increase the demand side of the economy. In most
instances, PWPs offer short-term alternatives to ordinary jobs. Historically, these programmes
have mainly been targeted at people with previous work experience. Several Western countries
adopted different types of PWPs during the depression years (1931-36) and again during
milder recessions. In more recent times, two main different types of PWPs have been used. In
poor countries (i.e. India), where the unemployment benefit system does not provide universal
coverage and benefits are in most cases too low to protect the unemployed against poverty,
PWPs have been used as an alternative welfare provision. In higher-income nations
experiencing economic crisis (i.e. South Korea) emergency PWPs are used in situations where
alternatives are either insufficiently developed and/or national finances are unable to fund a

dramatic increase in claims for existing benefit schemes (Lodemel, 2012).

High-income countries mostly use PWPs as a part of a workfare system. In this type of system,
beneficiaries typically have to comply with various conditions in order to receive benefits.
Gaining work experience or engaging in activities for the public good (for free or at very low
wages) are examples of the conditions that beneficiaries may have to meet. Those countries
use PWPs for macroeconomic reasons or as temporary measures against high unemployment
or short-term shocks. In practice, the provision of benefits is tied to working for the public
good, and via financial sanctions which compel the unemployed to participate programmes
(Kalman, 2015).

As a part of a workfare system, high-income countries use a large variety of activation
programmes. These programmes differ from free public employment services in terms of their
obligatory feature for relevant target groups. In activation programmes, attending an interview
with job and vocational counsellors (JVC) is mandatory. Also, searching and applying for job
vacancies either under the direction of counsellors or independently, and participating in
training or job-creation programmes are mandatory under this type of programme. It is
mandatory to accept job-creation programme for the target groups, but when an activation
programme offers an activity, the system becomes equivalent to a PWP where the pay is
somewhat below market wage rates in order to ensure that the demand for places can be
satisfied. High-income countries are less likely to implement PWPs in general and try to

distinguish between individuals to determine those at risk of poverty in the absence of benefits,
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and those who have alternative income sources (family members, etc.). In developed countries,
the use of PWPs is being reduced due to the impact of negative evidence in analyses and
evaluations. For them, PWPs are costly and other labour market interventions have proved to
be more efficient, primarily due to substitution and crowding-out effects (Kalman, 2015).
However, in less developed countries with weak administrative capacities to record family
needs and incomes, PWPs are sufficient to delivering poverty relief to needy families (OECD
Employment Outlook, 2005).

2.3.  PWP Objectives and Implementation Areas

Along with high-income countries, according to Subbaro (2003), in countries with low levels
of income, PWPs are undertaken with four objectives. The first is to provide benefits to the
poor and these benefits should be nearly equal to the wage rate which may prevent poverty
from a worse scenario. The second is to time PWPs so that they confer consumption-
smoothing or stabilization benefits on programme participants. The third is to build much-
needed psychical infrastructure such as irrigation infrastructure or roads in rural areas, though
the PWP must be well-designed to achieve this. The fourth is to target specific geographic
areas that have high unemployment and poverty rates. The design of PWPs, particularly the

wage rate, timing and targeting methods are crucial to their effectiveness (Subbaro, 2003).

In addition to these four objectives, the estimation of the implementation period of a PWP is
essential in reaching the purpose of programme. In order to maintain the predictability, PWPs
require longer-term public work schemes, or repeated access (i.e. respond to weather-related
covariate risks on each occasion); this can be considered to be the fifth objective in low-income
countries (Koohi-Kamali, 2010).

Separate from the income level of a country, the majority of PWPs focus on “reducing
poverty” or “addressing structural unemployment challenges”. Other main goals of PWPs
include reduction of seasonal and/or cyclical unemployment, direct job creation, tackling
regional and structural labour market problems, helping certain workforce-groups in
disadvantaged situations, combating poverty, providing income transfers for the poor, and

adding a certain stimulus to the economy.
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Alongside their implementation for poverty alleviation and tackling negative impacts of
economic crises, PWPs are also seen in response to sudden disasters such as an earthquakes
or other natural disasters where alternatives are either insufficiently developed and/or national
finances are unable to fund a dramatic increase in claims for existing benefit schemes
(Lodemel, 2012). PWPs can be very effective shock absorbers as the programmes are quite
useful intervention instruments in responses to adverse situations at a particular moment before
it is too late. PWPs can respond swiftly in order to mitigate the effects of sudden shocks. In
the aftermath of a disaster, PWPs can provide unskilled manual employment to households
that have lost access to labour opportunities. Programmes launched soon after the tsunami
which hit many Asian countries in 2005 are examples set up to mitigate the negative effects
of a disaster among the most vulnerable population. Bangladesh also has a long history of
operating continuing cash and/or food-for-work programs that act as important countercyclical

tools in response to disasters, as does India (Subbaro et al., 2012).

2.4. PWP Categories

As mentioned above, the goals of PWPs differ in terms of a country’s economic circumstances
and the necessities of the programme vary. PWPs have transformed over time, even within
countries, to respond to changing realities and varying objectives. They have been divided to
several categories by different authors. In the WB’s book, PWPs are categorized into four
scenarios:
e High- and middle-income countries subject to covariate shocks, typically
macroeconomic in nature
e Low-income agrarian countries subject to periodic weather shocks and seasonal
variation affecting well-being and labour demand
e Countries emerging from long-term conflict or those otherwise considered to be a
fragile setting

e Countries in emergency situations following natural disasters (Subbaro et al., 2012).

On the other hand, McCord (2004) broadly divided PWPs into three categories in terms of the
scale of PWP, the length of programmes including employment guarantee schemes (both
demand-side interventions) and temporary public works employment at times of acute labour
market disturbance, arising from natural or human-made disasters or short-term fluctuations

in demand for labour resulting from shifts in the business cycle (McCord, 2004).
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The WB’s categorization method considers the income level and the social situation of a
country, while McCord categorizes PWPs in terms of their scale and duration. Both divide
natural disasters into a separate category. The first counted long-term conflicts as a separate
category. A country’s own particular case and the variety of necessities and resources it has

determine the PWP category in which it exists.

Countries with low levels of income (such as India) have used PWPs as an alternative in the
absence of other forms of welfare provision since the major aim is to reduce poverty in society.
This use may suit the second scenario of the WB’s categorization where PWPs are mostly
implemented in poor regions where the population faces widespread poverty in general or

seasonally.

The most frequent goal of PWPs is to increase labour demand in order to affect income transfer
and hence reduce poverty. In many cases, in order to succeed in this goal, programmes create
infrastructural assets, and may also entail secondary objectives relating to supply-side

improvements such as skill transfers.

The following sections provide detailed exploration of PWPs in terms of their particular
scopes, comparison of selection methods, determination of wage rate in different circumstance
and the method of payment, and also looks more closely at the gender dimension and explores
the monitoring and evaluation phases of PWPs. Although PWPs provide short-term income
support mostly through unskilled work, it is very important to determine a reasonable wage
rate, useful scope for the PWP that will benefit community and region needs, and the
generation of demographic patterns among participants for the success of PWPs in terms of
reaching vulnerable groups. There also needs to be a well-designed monitoring and evaluation
process in order to mitigate possible adverse effect of PWPs.

2.5.  Scope of PWPs

PWPs have a long-standing tradition and have recently become increasingly popular in
developing countries. According to a WB study, 94 countries around the world operated at
least one PWP in 2014 (World Bank, 2015). Although most PWPs respond to a crisis, there
are various other reasons to implement a PWP. One PWP objective is temporary employment,

another is to generate or maintain labour-intensive infrastructure projects or social services
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(Gehrke & Hartwig, 2015). These aims mostly determine the scope of PWPs and the majority

of them are implemented one time only.

Implementing a PWP can provide substantial safety nets in the short term. As massive
employment programme can be implemented in a relatively short period and a nationally
funded programme can be rapidly administered locally with the participation of non-profit
/non-governmental institutions. However, according to McCord, due to their temporary scope
of work, PWPs have limited effect on transient rather than chronic poverty (Barrientos &
Hulme, 2008).

When looking at the scope of PWPs, most of them have been implemented in response to
wide-reaching shocks such as a natural disaster or seasonal labour demand shortfall. In
particular, in some of the countries where there are high fluctuations in agricultural activity,
PWPs are implemented extensively. Many PWPs have been implemented during drought
seasons. Besides that, at times of other natural disasters such as earthquake or flooding PWPs
are implemented because of their rapid response characteristic and ability to mitigate some of

the worst effects.

The scope of a PWP varies depending on the aims of implementation and the development
levels of a country. PWPs have been widened and the work undertaken has changed over the
course of time. PWPs have been strongly associated with infrastructure and construction
“works”, but this has evolved, with examples of work in the social sector, environmental

services, and multi-sectoral, community-driven programmes (ILO Report, 2011).

As seen above, the selection of the types of projects depend on the program’s objectives. The
objectives of a PWP vary depending on the labour cost, timing and duration of the programme
as well as the potential for participation of women, young people and people with disabilities
(Subbaro et al., 2012). The scopes also vary depending on the nature of the labour market crisis
in clarifying the designated group to alleviate (chronic or acute), the intended participant

population (universal or targeted) and the timescale of the intervention (long or short term).
The intended outputs of PWPs are crucial in deciding what kind of assets to create and

maintain while implementing the programmes. The main aim of numerous PWPs is to

maximize the favourable impact on participants, thus lead them to create assets that benefit
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participants- Table 1 is a combination of different PWP scopes that different countries have

implemented at least once in order to maximize the favourable impact on participants.

Table 1. Scope of PWPs

Infrastructure

Rehabilitation and maintenance of rural and urban roads

Digging and protection of irrigation canals and drains

Pavement of market yards

Environment

Afforestation

Drainage of waterlogged areas

Renovation of traditional water bodies

Conservation Measures

Social

Childcare centres

Nursing houses

Community centres and libraries

Teaching children about cultural assets

Community Works (Multi-Sectoral)

Recreational facilities (theatres, parks, playgrounds)

Housing for low-income and vulnerable groups

Garbage collection

Training-Related Activities

Vocational Training

Raising awareness about sanitation through educational

programs

Technology-Related Programmes

Computer-literacy

Backlog in digitalizing the databases

Resolving computer problems

Author’s own compilation (Subbaro et al., 2012 & McCord, 2003 & Kostzer, 2008 & Kwon, 2002)

The scopes of programmes range from physical infrastructure to complementary services, such

as increasing literacy or social support. Infrastructure and environmental related activities have

enormous potential to employ a large numbers of poor for long periods and often these two

scopes are interrelated. For instance, the construction of a dyke against rising sea levels is

related to both infrastructure and environmental activities. On the other hand, there are also

social scopes of PWPs, such as childcare services or nursing homes. It is possible to widen the

ranges of social services through the effective use of knowledge of local organizations

according to their needs.
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Lastly, it should be mentioned that many PWPs incorporate training elements, however, the
emphasis on training of participants often cannot help them find employment or become self-
employed due to lack of skills. Although there is a lack of empirical evidence of both short-
and long-term employment outcomes of PWPs, overall evidence indicates that the direct
employment effects of PWPs are rare (Gehrke & Hartwig, 2015), In the case of Jefes y Jefas
in Argentina, for example, Galasso & Ravallion (2004) estimated that the programme reduced

Argentina’s unemployment rate by about 2.5% during the immediate aftermath of the crisis.

An early review by McCord (2005) concluded that the training provided under the EPWP is
unlikely to improve skills and reduce unemployment because of the limited demand for low-
skilled and unskilled labour in South Africa, and because the training offered is inadequate.
Moreover, with a mean duration of 3 to 4 months’ employment, McCord posited that there
was not sufficient time for skills transfer. Thus, the EPWP is likely to be ineffective in raising
participants’ skill levels to meet labour market demands. Evidence from the mid-term review
of the EPWP reflects this concern. The mid-term review shows that the majority of EPWP
beneficiaries continue to be employed in EPWP projects after their initial participation instead

of moving across to the private labour market.

Effects similar to those of the EPWP were also found in the Jefes y Jefas programme in
Argentina. While Jefes y Jefas creates a multitude of training opportunities, participation is
optional. Studies assessing the employability of Jefes y Jefas participants found only limited
evidence of their re-entering the private labour market in the short run (Gehrke & Hartwig,
2015).

The studies indicate that training may help a limited number of workers to exit PWPs into
sustainable employment. According to the International Labour Organization (ILO)
Employment Report (2011), there are two strategies that can be singled out to increase and
sustain the employment impact of PWPs and infrastructure investments. The first strategy is
by creating assets and producing economic infrastructure, PWPs extend employment
generation and with the “crowd in” factor, it can create more employment opportunities. The
second strategy is to increase the employment-intensity of regular infrastructure investments.
The share of the equipment costs may be confined, and the investments are used as a tool of
public policy to achieve pro-poor development and labour-intensive growth (Lieuw-Kie-Song
& Philip, 2010).
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2.6. Targeting, Self-Selection & Eligibility Requirements

In many circumstances, states play a crucial role in the implementation of PWPs. Through
public employment agencies, states provide direct employment to complement social
protection for the unemployed, and particularly to those on the poverty line in many countries.
Particularly in developing countries, in order to alleviate poverty and reach the poor,
governments use targeted interventions while implement PWPs. Unlike universalism, which
transfers resources equally to all members in society, targeting may be more cost-effective and
equitable (Imai, 2016).

One of the major problematic issues of PWPs is their targeting mechanism. There are people
who are poor and non-poor where PWPs are implemented. The targeting problem is to find an
indicator or a mechanism that maximizes the coverage of people in the poor group, and
minimize leakages to the non-poor. Minimizing the errors in selection is extremely difficult
due to imperfect information and incentive effects. It is very difficult to collect accurate
information about income level, asset ownership or the expenditure of participants. It is hard
to set a cut-off point or poverty line that separates the eligible from the ineligible. Besides,
there is always a moral hazard effect that an incentive effect may trigger individuals. Non-
eligible participants may choose to participate in PWPs, despite not being in need, as a result

of incentive effects (Devereux, 1999).

In order to reach the most vulnerable groups, there has to be explicit eligibility criteria. The
criteria differ according to target groups. The target groups may be identified on the basis of
their socio-economic status, such as income level, vulnerability, food insecurity, employment
or demographic status, as well as specified statuses, such a veterans. Once a target group has
been identified, PWPs usually establish a set of eligibility or ineligibility criteria to select

participants (Inter Agency Social Protection Assessments, 2016).

The most common targeting method is the self-selection method, which uses the wage rate.
PWHPs differ from other social assistance programmes in that they use self-targeting. If the
PWP wage level determined is slightly beneath the market wage, there are no additional
managerial or material costs for the selection process and people will self-select to participate
in programmes. As well as the self-selection method, there are geographical (poorest regions,

chronically food insecure districts or villages, post-disaster-affected areas) and categorical (ex-
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combatants, returnees, indigenous communities, ethnic minorities) methods. In addition to
these means-tested income-based measures, there are community-based methods which use
participatory community approaches to identify those eligible according to agreed criteria

(Inter Agency Social Protection Assessments, 2016).

In theory, self-selection/self-targeting transfers do not require costly administrative
monitoring and significant leakage to non-poor participation is not expected. Common self-
selection features include the (low) quality of a subsidized foodstuff or a work requirement
that carries a high opportunity cost of time for the relatively better-off. The cost (benefit) of
participation is made an increasing (decreasing) function of one’s pre-participation income or

wealth, so that only the needy find project participation attractive (Barrett & Clay, 2001).

The self-targeting method, in theory, is cheaper and more accurate than alternative targeting
methods. When PWP targeting methods are based on a relatively low wage level, self-targeting
can be created easily. According to the WB, PWPs can easily be made self-targeting by paying
wages below market rates (World Bank, 2001). As long as implementers keep the wage rate
lower than actual market wages, this will lead the poor to put themselves forward for a PWP
without state intervention, while the relatively less poor will not find the PWP attractive
because of the low wage level, and will not seek to participate in it. Compared to other
targeting mechanisms, such as community-based selection or mean-testing, the administration

mechanism is simpler and it is more cost-effective.

On the other hand, the sole use of the self-selection method may not be efficient in reaching
the neediest groups in poor regions, particularly when the demand for participation is very
high. Beside excessive demand, the manual labour required on PWPs is prohibitive for groups
such as the very old and very young, the chronically ill and the disabled. These people may be
in greatest need of public assistance, yet they are unable to benefit from PWPs. This is why all
countries have applied some kind of targeting and rationing of employment opportunities (Lal
et al., 2010). In order to ensure the efficiency of the programme during the implementation of
PWPs, there are eligibility requirements that must be met to become a participant of

programme in various countries.

Excessive demand is an important factor in conceiving targeting mechanism in PWPs. In many

cases, the self-selection method is not sufficient to meet all requests. Separately from the wage
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rate, due to excessive demand, PWPs require a means to prioritize provision and ration access.
For instances, PWPs may use household or participant ranking based on poverty or
vulnerability, based on criteria established by the government, and give priority to the most
vulnerable households in participating in the programmes. The use of lotteries and random
selection of participants by communities are other types of selection methods (Inter Agency

Social Protection Assessments, 2016).

In particular, some PWPs explicitly target women, disabled or indigenous people or older
workers which are mentioned in the categorical methods above. The appropriate form of
categorical targeting depends on social priorities. If the objective is to provide experience and
eventual incorporation into the labour force, the programme should target unemployed youth,
since they will have a longer-term payoff from labour force participation. If the objective is
poverty reduction and social protection, female-headed households in rural areas may be a
more appropriate target (The Economic Policy Research Institute (EPRI), 2016). Since the
work requirements generally exclude the most vulnerable (women with children, elderly, and
many of those with serious disabilities), quotas are a useful tool for selecting categorical
groups. Essentially, the quota system defines a minimum proportion in a certain PWP for a
predetermined group and thus encourages the engagement of those vulnerable groups in

programmes.

Another targeting mechanism in PWPs is geographical targeting. Particularly in agricultural
communities, fluctuation of household income is directly tied to the seasonal cycle. Most of
the time, poor households suffer from sudden shortfalls in consumption and nutritional status
during seasonal periods where drought occurs. The geographical targeting method is useful in
this case and the targets are determined as regions affected by seasonal drops or environmental
alteration. Thus, it enables poor participants to smooth out their consumption, so reducing their
exposure to poverty risk. The stabilization benefit of a PWP can be higher in slack seasons
when unanticipated decline in farm activity occurs in a bad agricultural season. It is important
that the risk-coping benefits of a PWP can be as important as the transfer benefit to poor
households who have limited options or cannot afford to insure themselves (Subbarao, 2003).
Nevertheless, eligibility requirements can also have negative effects on participants in terms
of the opportunity costs they imply. The work requirement may lead to the diversion of labour
away from a participant’s own production activities (agricultural or small-scale household

production) into public works employment in order to gain immediate cash income (Barrientos
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& Hulme, 2008). The WB noticed that since poor people can rarely afford to be totally idle,

they often give up some form of income to join a workfare scheme (World Bank, 2001).

Therefore, to receive benefits, the household member must provide a standard set of
information and supporting documentation (birth certificate, national identification number)
to the municipal employee handling the registration. The beneficiary is supposed to sign a
statement swearing that the information provided is correct. Before making the monthly
payments, cross-checks with other databases are carried out using ID numbers to ensure that
the beneficiary is not participating in another programme of the Ministry, receiving
unemployment insurance, does not have a formal sector job, and is not receiving a cash transfer
from another programme of the national government (Devereux & Solomon, 2006). Due to the
fact that jobs are provided to heads of households, presumably the majority of participants
should consist of men; however, the higher opportunity cost of alternative work for men

increased the share of female beneficiaries.

As seen above, the wage rate is the most critical factor when designing a targeting method.
However, it is not sufficient to simply select the neediest to participate in PWPs. Even in the
same country, a fixed wage rate may cause different impacts across different regions. Besides,
political and legal constrains may make it difficult to maintain the programme wage at levels
less than the minimum wage, which in turn causes mismatching in the selection process
(Subbarao, 1997). At this point, alternative targeting methods like community-based selection,
or demographic and geographical targeting may become an important part of selection

methods for PWPs and play a significant role in reaching the poorest and vulnerable groups.

2.7.  Method of Wage Payment

If one of the efficiency indicator of PWPs is considered an increase in the overall level of jobs
provided to the target population (Ninno et al., 2009), it supports the Keynesian argument of
government intervention that when there is a low demand for labour in the private sector,
PWHPs and other forms of government expenditure can be used to raise overall level of outputs
and employment. On the other hand, the neoclassical approach claims that government
expenditure does not add employment to the economy but rather replaces existing
employment. Inthe case of PWPs, the wage rate may lead to crowding out private investments

if the PWP sets its wage rate higher than the market wage offered in the private sector. In that
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case, those employed in the private sector will switch to public work. A high PWP wage may
attract the non-poor to participate in place of the poor and thus may cause the replacement of
private sector employment with the public sector employment. The dispute between these two
theories on governmental expenditure reveals the importance of the design of PWPs. In order
to increase the effectiveness of PWPs, it is crucial to choose a wage rate that does not lead to
crowding out in the private sector and allows the programme to create employment, rather
than replace it (Eichner, 2013).

On the other hand, the method of wage payment may also be crucial in terms of the efficiency
of decreasing fraud and making a programme more transparent. Payments can either be in cash
or in kind. Wage rates depend on the countries’ own regulations and labour market situation.
Most countries prefer the wage level to be slightly lower than the prevailing wage level in
order to incentivise the self-selection method. However, the availability of food aid sometimes
makes paying wages in kind preferable. Payment in early PWPs in India and Bangladesh was
largely in kind, usually in the form of food staples made available through donations. In
Lesotho and Zambia, payment of 50% of the wage in kind (food) attracted more women than
men to project sites (Subbarao, 2003). A slightly different ‘coupon system’ payment system
has been implemented in Ethiopia. In this payment system, coupons are the instrument of
payment and those coupons can be exchanged for food at specific stores (Subbarao, et al.,
2010). Of these three forms of payments, the cash payment system allows participants to spend
the cash any way they like. However, in the coupon system the participants’ choice is restricted
to a specific range of items, but this payment method may exclude spending earnings on

demerit goods such as cigarettes.

The common practice is based on daily payment, but per-item rates and task-based payments
are especially attractive to women, and allow several members of a large, poor families to
share the work. In some African countries, women prefer task-based payments since it permits
them to combine household chores and income earning opportunities (Koohi-Kamali, 2010).
Lastly, recent developments in the technology of finance systems provide a new opportunity
to participants in that rather than in-kind or cash payment, new models of cash delivery are
now in use. Cheques, bank accounts, electronic delivery systems and biometric smart cards
are the new form of payment systems. Unless there is difficulty in accessing a financial

instrument such as opening a bank account, or a lack of electronic devices especially in rural
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areas, these new payment methods may help eliminate intermediaries, ensure proper

accountability and help prevent fraud and/or underpayments (Subbarao, et al., 2010).

2.8. The Gender Dimension of PWPs

Women are increasingly targeted as beneficiaries of different kinds of ALMPs. Due to their
disadvantaged status within household and communities, women need to be empowered both
economically, socially and politically. Women are one of the most common groups in society
that many anti-poverty programmes consider on a preferential basis. Below is a more detailed
explanation of how women’s participation improves their own well-being as well as that of
their children and other dependents. Therefore, in this thesis, a separate gender dimension
section has beenincluded in order to understand the various impacts of PWPs on women, who

constitute a significant vulnerable group in many low- and middle-income countries.

The main aims of PWPs are to mitigate the adverse effects of severe economic crises and
natural disasters, reduce poverty and create assets for the public good which increase living
standards, particularly in poor areas (Subbaro et al., 2012). Among the poor, women are over-
represented, and they face more difficulties in escaping poverty. In many countries, because
of cultural, social and economic constrains, women’s access to the labour market, particularly
wage employment, is limited. Considering women’s position in line with the aim and benefits

of PWPs, women must be integrated into PWPs more intensively.

The effectiveness and success of a PWP relies on a gender sensitive design and the proportion
of women who participate. Swamy (2003) listed three main reasons why the role of women is
important when implementing a PWP. The first reason, according to the author, is that equal
access to social protection and a safety net is an objective in its own right. The second is that
evidence on intra-household resource allocation shows that a woman’s participation in the
labour force and her control over resources is associated with substantially larger
improvements in child welfare, and, women’s health and status. The third reason is that there
is some evidence that in times of economic crisis, women may be more severely affected as
they are considered secondary earners, whereas men are viewed as bread winners (Swamy,
2003).
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PWP wage rates are quite important as a determinant factor in a woman’s decision to
participate in a programme or not. Around the world, most PWPs set the wage below or at
market wage in order to bring about the self-selection progress and incentivise the poor to
participate. However, the market wages for women are generally lower than that of men, and
this differentiates women’s decisions from men. Even though a PWP wage is set lower than
the general market wage, if the market wages for women are lower than the general market
wage, then non-poor women may participate more than poor women (Swamy, 2003).

Efficiency

Another influential point in the decision of women to participate in PWPs is the mode of
payment. As stated above, task-based payment or per-item rates sometimes attract more
women to PWPs. Women sometimes prefer to participate in PWPs while working hours and
work conditions allow them to also carry out their household duties. If a PWP permits them to
combine housework and income earning opportunities, more women may be attracted to

participate.

Among these factors, the distance of the workplace may be counted as significant factor in
reducing women’s participation in a PWP. Effective childcare services may mitigate the
adverse effect of long-distance travel between the workplace and home. Otherwise, women
who have a childcare responsibility may not be able to participate in a PWP, even if they need
to. Another factor which decreases women’s participation is the rules of the selection methods.
If the resources are restricted and the main criteria to become a participant is to act as the head
of a household, women’s participation will surely decrease. Explicit directives to employ
women or community participation while selecting participants may influence female

participation (Swamy, 2003).

An issue that may improve women’s participation in PWPs is the right to claim sick pay and
family responsibility leave. In the South African case, beneficiaries who work four or more
days per week in the programme have the right to claim sick pay and family responsibility
leave (3 days a year). Women also can take up to four consecutive months of unpaid maternity
leave (Subbaro et al., 2012). In India, the MGNREGA mandates a quota for women to ensure
locally available employment and also allows for spaces to feed and take care of children. The
Jefes programme in Argentina aims at creating productive employment for vulnerable women.

Jefes programme activities include bricklaying, building and carpentry which are not

28



traditionally performed by women. Moreover, many Jefes programmes provide free childcare
for participants and counselling for families for drug abuse or domestic violence problems and
family planning (Antonopoulos, 2007). Due to those arrangements, women’s participation rate
in the programme was up to 60% in its first year, and in its second year went beyond 70%,

which exceeded expectations considerably (Pavlina & Randall, 2007).

Another study in South Africa shows that although the government conducted a successful
promotion for women’s participation in PWPs, cultural bias within communities limited their
participation. Particularly in the construction industry, the perception that those work activities
are “men’s work™ tends to reduce women’s participation in PWPs. Even when women have
been participating in PWPs in construction activities, they have not been doing the same tasks
as men, but undertaking rather lighter duties. However, the wage rate is still an important
component in the decision to participate in a PWP. Consequently, in one case, again in South
Africa, where men refused to accept the jobs as they felt the wage rate was excessively low, a
team building a road, a typical construction activity, consisted entirely of women (Adato &
Haddad, 2001).

Moreover, ILO research indicates that the number of women participants involved in
construction activities varies for several reasons. Although in most cases the rate of women’s
participation in construction was developed and increased over the course of PWP
implementation, still women’s participation in the construction phase is a complex and
dynamic process. According to the discussion paper, in several African countries, women’s
domestic work (household work plus cultivation of one’s own family farm) is a major
hindrance to their participation in public works. Likewise, several surveys indicated that in
different countries and regions, younger and unmarried women have a higher likelihood of
working in PWPs. The general situation of young unmarried women is that they have no
obligation to supply food to the household and therefore they do not have their own land to
cultivate. When they have no responsibility to help with the household’s land or their mothers,
then these women have more available time and flexibility to work in construction (Dejardin,
1996).

Another aspect of increasing women’s participation in PWPs is the increase in school

attendance. Although there is a risk that when PWP wages are higher than the market wages,

households may pull their children out of school in order to help with household chores or
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other unpaid family work, studies shows that the ability of households to invest in education
has increased. The Jefes programme in Argentina led to a 1.8% increase in school attendance,
which translated to 34,000 more children attending school. In addition to the Jefes programme,
a study (according to 938 respondents) in India showed that 35% of the participants felt that
their children’s education had benefited from their participation in MGNREGA. Moreover, in
South Africa, participation in PWPs raised the percentage of households with regular school
attendance of all children from 67% to 90% (Lieuw-Kie-Song et al., 2016).

In addition to the social and cultural status of women, economic status is also an important
determinant factor for women’s decision to participate in a PWP. Again in the same ILO
report, it is stated that in regions where farming generate high income and there are alternative
income sources (seasonal work on coffee and rice fields), women were less likely to work in
construction activities. In contrast, in other regions where women suffer more from poverty,

notwithstanding social barriers, more women participate in PWPs (Dejardin, 1996).

Another influential factor in women’s participation in PWPs is the decision-making
procedures. In the ILO report, in which all the PWP examples are from Africa, the local
community is involved intensively in the decision making process. Most PWPs set up
beneficiary or user communities, often reflecting the local, traditional, political and economic
power elites and thus most of the time exclude women. In order to increase women’s
participation, it requires putting more women in communities (Dejardin, 1996). Yet another
measure that aims to increase women’s participation in PWPs was taken from an Indian PWP
whose design and implementation rules were set by the Indian National Rural Employment
Guarantees Act. According to this act, priority is given to women in such a way that at least
one-third of the beneficiaries are women who have registered and requested work under the
Act (Ministry of Law and Justice of India, 2005). Moreover, in India, during a PWP, in cases
where the number of children below the age of six years accompanying the women working
at any site is five or more, provisions are made to nominate one women worker to look after
those children. The person nominated to do this is paid the statutory minimum wage
(Chakraborty, 2007). As can be seen in this rule, gender equality is an important objective of
the Act, where traditional reflections are to exclude or isolate women in the decision process

of the community.
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In conclusion, it is crucial to design a PWP in response to the specific need of women, such as
like child care or separate toilet facilities. Furthermore, gender-specific targeting through the
definition of women’s quotas is also an important factor in increasing women’s participation.
Building gender awareness among contractors, consultants and PWP participants into all
training programmes in terms of skill-building is also a key factor in sustainability of
increasing women’s participation in PWPs. Gender awareness is also helpful in breaking
prevailing gender stereotypes of women in labour participation. As a development approach,
gender mainstreaming is the essential determinant of the rate of women participation in
general. National and international commitment is crucial for mainstreaming policies to
establish national or sub-national gender institutions/gender focal departments, such as
dedicated ministries of women’s empowerment/gender equity. As a human right, gender
budgeting and the collection of gender-disaggregated data are main points of gender
mainstreaming, which have enormous impacts on PWPs in terms of the gender dimension
(Holmes & Jones, 2010).

2.9.  Monitoring and Evaluation

PWPs have proved to be relatively successful in employing large numbers of individuals.
However, studies suggest that programmes could have been more effective if better they were
better designed and monitored (ILO Report, 2009). Although PWPs are being widely
implemented in many countries, the outcomes of programmes are mostly questionable and
ambiguous. There are many risks that may occur when implementing a PWP, like diverting
participants from other productive activities, or undue interferences from local authorities,
such as corruption and misuse of cash. In order to mitigate these adverse interferences in
PWPs, programme authorities need to analyse the labour market situation in detail, establish
effective monitoring and ensure local authorities are carrying out their duties.

In the past, PWP implementers used to focus on the generation of evidence for their impact on
human, social and economic development indicators. Attention is now turning to issues of
service delivery quality, value for money, risk management and accountability within PWPs
(Barrett & Kidd, 2015). Although it is very important to anticipate human and social
development outcomes, poorly defined PWPs lead to the non-poor being paid. This leads to

the abuse and exploitation of vulnerable groups and individuals, misuse of public funds and
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operational inefficiency. Therefore, strong monitoring and evaluation phases would increase

the successful implementation of PWPs.

The terms of monitoring and evaluation have different implications. Monitoring is the process
of identifying and tracking performance indicators and reviewing implementation over the life
of the programme. The basic aim of monitoring is to inform the managers (and other
stakeholders) about the progress, and of achievements, shortcomings or deficiency of PWPs
through the collection and review of programme data. On the other hand, evaluation comes at
the end of the programme and assesses the impact with links to outcomes. Evaluation involves
the objective and systemic assessment of the design, implementation and results of the
programme (Samson et al., 2006)- Evaluation complements the monitoring system and it is
crucial in improving the programme, to inform stakeholders about its performance and to draw

lessons for other programmes.

In other words, monitoring provides information on how much money is spent, how many
beneficiaries are reached by the programme, and how efficiently the programme is serving
them. Unlike monitoring, programme evaluations are often one-off efforts directed at
answering a few key questions about programme implementation, targeting accuracy, and/or
impact. Monitoring is a continuous process that covers most programmes and identifies
whether a programme is being implemented as expected or whether the outcomes of the
programme show are showing progress or not. Compared to evaluation, monitoring involves
low annual cost and it aims to improve a programme and its accountability. However,
evaluation is an infrequent undertaking that covers a few programmes and identifies the
change in outcomes resulting from a programme, and whether the programme is reaching its
intended target group or not. Furthermore, evaluation provides information for major decisions
such as starting, ceasing, expanding or reducing a programme (Grosh et al., 2008).

It is very important to use a robust monitoring system in order to improve the productivity,
effectiveness and impact of a particular PWP. Productive and effective PWPs need to have
clear objectives, and at the end of its implementation and as a result of the PWP, there should
be a creation of valuable public good. In addition to this, the impacts of PWPs varying due to
different choices in design parameters (e.g. wage rate) and the implementation structure
(which depends on certain circumstances). These parameters vary the impacts of PWPs in

terms of poverty reduction, temporary income gain, one-off shock coverage, etc. (Ninno et al.,

32



2009). Evaluation of public works are necessary to: a) provide feedback during the life of the
programme to help improve its effectiveness; b) make projects accountable to the public; and

¢) help inform government decisions about spending allocations (Ninno et al., 2009).

In addition, according to a study, monitoring and evaluation serve three major objective types:
strategic, operational and learning. Due to limited sources, when implementing the strategic
plan of a PWP, monitoring and evaluation may serve to ensure that PWPs allocate the budget
to the neediest geography or groups, etc. Effective programme monitoring may help
operational objectives by identifying and measuring performance indicators. These indicators
provide periodic feedback on the success of implementation as well as indications of problems
that arise. Lastly, monitoring and evaluation also results in implementers learning from the
PWHPs and enables them to compare best practices that provide a model for learning. Learning
objectives also aim to benefit the broader international community, instead of a specific

programme manager or other stakeholders (Samson et al., 2006).

Even though there are many PWPs with different aims and intended outcomes around the
world there are core administrative processes that policy makers should consider when
planning monitoring and evaluation phases. Registration of the programme, participant
enrolment process, payment method and complaint/grievance management may be regarded
as core administrative processes. There are plenty of policy options managers can use to
respond to the needs of each PWP, taking into consideration institutional, social,

environmental, economic and political context that the PWP faces.

Nevertheless, a good, well-designed monitoring and evaluation process should address the

following issues:

The first and foremost necessity is providing sufficient information to participants, the
communities that host them and other relevant stakeholders, like contractors. This is one of
the basic aims of monitoring and evaluation. PWPs should have a mechanism in place to
ensure that they do not result in unintended negative effects, such as food insecurity, or
participants disregarding their own agricultural activities. In other words, programmes should
be carefully designed to minimize conflicts with activities pursued by local communities. (e.g.

existing traditions, or collective work like harvesting) (Vinet & Calef, 2013).
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Another important point in monitoring and evaluating a PWP is designing it in such a way that
it encourages the employment of women or members of vulnerable groups. This point will
also have influential household impacts in terms of intra-household decision making, family
relations and gender issues. Labour market conditions is the main indicator in setting wage
rates of PWPs, and payment methods are crucial in designing the programmes. The outputs
and impacts of PWPs in terms of whether a PWP achieves its stated objectives, or whether
there is any mechanism in place to ensure assets will be maintained over the time are focal
points of the monitoring and evaluation phases. Lastly, the participant selection process is a
critical point that the monitoring and evaluation mechanism should take into consideration. It
is very important for a PWP to reach its target groups. The presence of unbiased and clear
information regarding targeting and selection methods and the access of participants to the

information are very important in recruiting the right participants (Vinet & Calef, 2013).

Ultimately, the main purpose of monitoring and evaluation processes is to ensure that each
function is carried out correctly for each participant. Thus, it is important to design the rules
explicitly, define the necessary indicators and track them periodically in terms of targets. A
PWP may be efficiently implemented and the direct and indirect outcomes may enhance a

community facing severe difficulties like massive unemployment or natural disasters.

2.10. International Examples and Comparison Samples

PWPs have been used successfully in a wide range of countries, for a variety of purposes. In
Asia, they have been implemented in countries as diverse as South Korea, Thailand, the
Philippines, Indonesia, Pakistan and India. They have been extensively used in Latin America,
for example in Argentina, Bolivia, Chile, Peru and Honduras. In Africa, apart from South
Africa, PWPs have been implemented in Botswana, Ethiopia, Ghana, Kenya and Egypt. The
general concept of PWPs as state employment is diverse. Policies may be a response of large-
scale direct employment-creation schemes, or may be more limited interventions focusing on
supply-side issues and the development of a more skilled and experienced labour force through
public employment (Overseas Development Institute, Economics and Statistics Analysis Unit
Briefing Paper, 2004).

The priorities of PWPs and their implementation methods may differ from one country to

another. Differences inincome is the main factor that leads to discrepancies between countries
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when implementing PWPs. The majority of the middle-income countries implement PWPs,
when unemployment increases sharply due to macroeconomic economic crises. Low-income
countries mostly implement PWPs in order to combat severe drought and reduce poverty
among mass population. Additionally, timing, payment methods and the status of contractors
also differs from country to country. PWPs have been implemented for a long time in some
countries, while in others, they are relatively new or have been implemented at certain periods
but have not become continuous.

Below is an examination of PWPs in a selection of countries. India was selected because it
offers some of the most comprehensive PWP examples in the world, and has been
implementing them for more than 40 years. Over the course of time, changes have occurred in
implementation methods. Thus, the Indian example is useful assessing the general background
of PWPs. Argentina and South Korea are examples which have close links with
macroeconomic crises. Both implemented PWPs just after extensive macroeconomic crises at
different times. In addition to these countries, South Africa is chosen as it implements PWPs
as a remedy for long-term structural unemployment and provided good implementation
examples in terms of increasing women’s labour participation through PWPs. There are
different approaches in all countries that can provide important insights into the Turkish PWP
case, and that can constitute examples to reform the PWP system in Turkey in order to increase

its effectiveness.

2.10.1. India

The Indian case is very important in order to understand the development of PWPs, as the
country has used PWPs for a long time, and the process has evolved. Since gaining
independence in 1947, there have been numerous endeavours by national and state
governments to guarantee livelihood security and protect vulnerable masses against famines
and other adverse shocks (Dey & Imai, 2015). Among these endeavours, Employment
Guarantee Schemes (EGS) was the first attempt of a PWP in India which aimed, in general, to
guarantee livelihood security and poverty alleviation. Historically, it was conceptualized as a
demand by a movement that emerged against the state in the Maharashtra region, on account
of drought in the late 1960s and especially in the early 1970s (Patel, 2006). Following this
movement, an EGS was launched in 1965 in the Maharashtra region by the Chair of

Maharashtra State Legislative Council and social activists (Overseas Development Institute,
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Policy Brief 6, 2006). Since its inception there have been many changes in features such as
selection and payment methods. These changes and new measures taken within the process

will be discussed.

The EGS was subsequently expanded after the large drought in 1971 in India and the need for
widespread employment relief. Among many attempts in the post-independence period, the
longest lasting EGS programme in India was the Maharashtra Employment Guarantee
Scheme, which started in 1979 in Maharashtra and remained in operation for around 25 years
(Dey & Imai, 2015). The EGS, in general, incorporated three dimensions in its design. The
first was that work would be given on demand to all. The second, the scheme has a statutory
right, protected by law. The third, it had a separate and autonomous EGS fund, accrued from

taxes levied on urban professionals used to finance this scheme (Patel, 2006).

In 2005 the National Rural Employment Guarantee Act (2005) was adopted across the country
and through that Act, the programme became a constitutional right for all citizens. In 2009,
the Act was renamed the Mahatma Gandhi National Rural Employment Guarantee Act

(MGNREGA) which provides the largest employment scheme in the world.

The main objective of the Act is to enhance livelihood security in rural areas by providing at
least 100 days of guaranteed paid employment in a financial year to every household whose
adult volunteer will do unskilled manual work. MGNREGA ’s aim goes beyond solely poverty
alleviation as it identifies employment as a legal right; this is slightly different to other PWPs
implemented in India in the past. According to this Act, work is to be made available to anyone
who asks for it within 15 days of receiving an application to work, failing which the state
government is liable to pay unemployment allowance. Through this rule, the aim of PWP is to
embrace the principle of the right to work (Ministry of Law and Justice of India, 2005).

The programme was expanded quickly. In 2006-7, 200 of the poorest districts were covered
out of a total of 619 districts (907 million person days generated, benefiting 21 million
households). In 2007-8, 330 districts were covered (1,437 million person days generated,
benefiting 33 million households) and, in 2008-9 all districts were included (2,163 million
person days generated, benefiting 45 million households). In 2009-10, 1,765 million person

days were generated, benefiting 39 million households; a remarkable achievement. Women

36



constituted 49.5% of all persons working in 2009-10 which is well above the original 30%

target (International Labour Organization, Brief no 2, 2010).

In India the target group is defined as all adults in the household, regardless of caste, gender,
income group, self-targeting or targeted based on low wages and unskilled work. Although
there is geographical targeting, the main rule is rather universal. Thus, every household in rural
areas is entitled to participate in programmes, irrespective of its income (Gehrke & Hartwig,
2015). On the other hand, there is a targeting mechanism to ensure the rights of vulnerable
groups, such as persons with disabilities, primitive tribal groups, nomadic tribal groups, de-
notified tribes, women in special circumstances, senior citizens above 65 years of age, and
internally displaced persons participate in the programmes. Programme officers procure the
services of resource agencies/civil society organizations working for the disabled/vulnerable.
These agencies are responsible for assisting the implementers in identifying disabled and
vulnerable persons, mobilizing them and ensuring that have participate in PWPs in India

(Ministry of Rural Development Government in India, 2005).

Nevertheless, in the Indian case, due to a universalistic approach, the decision as to whether
or not to participate is left to participants. However, they keep the wage rate constantly below
the market wage and implement the programme in certain regions where poverty is most
prevalent, and thus may require some people to travel a long distance for few days of
temporary work. The regional implementation and relatively low wage level instinctively
target a specific group of people, those how are most in need, even though universally

everyone can participate (Imai, 2016).

In the Indian case, the scope of all PWPs relate to environmental services, and most of them
are related to agricultural activities. Although there are PWPs whose scopes are relevant to
environmental services, there are also different scopes of PWPs that can be categorized as

social infrastructure, such as educational or cultural activities.

As seen from the general feature of the PWP in India, the programme targets the poorest
districts involved in agrarian activities, and has lasted more than 40 years. These features show
that the programme fits the WB’s third categorization, which defines low-income agrarian
countries where seasonal weather shocks and variation affecting well-being and labour

demand can occur. Besides that, its length and massive structural design features are well in
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conformity with McCord’s first two categories which are based on the scale and length of
PWPs.

2.10.2. Argentina

Meanwhile, there are PWPs being implemented following economic crises in regions where
the economic conditions are relatively better than in India. In Argentina, due to rising poverty
related to the increase in unemployment caused by the effects of the 1995-1996 recessions, a
number of labour market reforms were planned. The Trabajar programme was settled through
those reforms. The Trabajar programme provided six hours per day of public works temporary
employment to members of poorer households not receiving unemployment benefit, training
or other assistance, primarily in small-scale local development projects, which were also
implemented to benefit the poor. After 1999, the programme began shrinking for budgetary
reasons and subsequently reached fewer participants. In 2001, it gave way to the Jefes

programme (Kalman, 2015).

In 2001, the Argentinian economy plunged into its most severe crisis in history. The
unemployment rate, which had been accelerating in the years prior to the financial crisis,
peaked at 21.5% in May 2002. The worsening living conditions prompted thousands of people
to join peaceful protests in December 2001. A broad coalition of groups of unemployed,
progressive labour, human rights, and small business organizations promoted a national
campaign run exclusively by volunteers demanding that the government implement a jobs

programme for the unemployed (Tcherneva, 2012a).

The experiences of “Jefes de Hogar Desocupados programme” (“Heads-0f-Household Plan™)
introduced during the 2001 crises showed that a massive employment programme could be
implemented in a relatively short time and that a federally funded programme could be
speedily administered locally with the participation of non-profit/non-governmental
institutions (Chakrabarti, 2013).

According to Plan Jefes, the Government of Argentina promised a job to all heads of
households satisfying certain requirements. In order to qualify, a household needed to have a
child under the age of 18, a person with a disability, or a pregnant woman; the household head

had to be unemployed; and each household was generally limited to only one participant in
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the program. The programme provided households with 150 pesos (approximately 1$) a month
for four hours of work a day, five days a week. Programme participants were mainly engaged
in the provision of community services and/or enrolled in worker training programs
administered by local NGOs (Tcherneva, 2012b).

Basically, Plan Jefes offered a voluntary job opportunity, including completing basic
education, to unemployed heads of households in a community project which was federally
funded but locally administered. The program’s total spending peaked at 1% of GDP, with
nearly 2 million participants. It was equivalent to about 5% of the population and 13% of the

labour force (Tcherneva, 2012a).

The main goal of this programme was not infrastructural development but the provision of
community services (community kitchen, handicrafts and other activities). As a result,
women’s participation rate was above 70%. In the first year of its implementation, the
programme saved about 10% of the participants from sliding into extreme poverty, but
evaluation also questioned the programme’s effects on growth, as household consumption did

not increase in the long term (Kalman, 2015).

Argentina’s targeting mechanism was based on the head of household. Male or female
household heads with children who are either 18 years of age or younger or disabled are
defined as eligible. Likewise, households in which the female head, spouse, concubine, or
cohabitant partner of the male household head suffers from serious health conditions are also
eligible. However, coverage errors were substantial due to the inability of the programme to
verify the unemployment status of the applicants based upon this criterion. Over half of
Argentina’s employment is in the informal sector, but the programme could only verify formal
sector job status with confidence (Koohi-Kamali, 2010).

According to Kostzer (2008), Argentina’s Jefes programmes is divided into six major
categories in terms typology. The first is community projects which involve a wide range of
activities related to local development, both in terms of support and production of public good,
like child or elderly care, health programme supports or sewerage and irrigation schemes,
construction and maintenance of schools and hospitals, forestry, parks maintenance, and
building of community centres and sports halls. The second category is microenterprises

projects that participants initiate on an individual or collective basis, such as housing

39



maintenance, carpentry or small metal workshops. The third category covers programmes
where participants choose to go back to school to finalize their formal education. Although
vocational training is listed as the fourth category, only 4% of participant take part in this type
of programme, and because of lack of a specific programme there have been implementation
problems. The fifth and sixth categories are administrative work at municipalities, or in the
private sector, respectively, which exclude those involved in schooling or training. In this type
of programme, participants can be considered employed, or at least employed part-time at 20

hours per week (Kostzer, 2008).

2.10.3. South Korea

Another PWP example similar to Plan Jefes is the Korean case. After the financial crisis in
1997, the Korean government carried out economic and social reform. Among those reforms,
PWHPs were targeted at unemployed people, those with low income and those not eligible for
unemployment benefits. The Ministry of Government Administration and Home Affairs
coordinated the Public Work Projects under the supervision of the Committee of
Unemployment Policy chaired by the Prime Minister. Most of the work projects are allocated
to local governments. At the local level, the city/district governments administered the PWPs
(Kwon, 2002).

PWPs provided jobs to those who otherwise would have lost their source of income. In South
Korea, other schemes and programme were not well equipped to function as an ultimate safety
net of income support for the newly employed. Therefore, whether PWPs actually cover the
major target groups at high risk of unemployment, especially the low skilled, the long-term
unemployed, and poor unemployed heads of the household is an important indicator that
measures the distribution effect of PWPs (Lee, 2000). The amount of spending devoted to the
PWPs was higher than any other social assistance programme in South Korean history. The
total number of participants varied in each year, but, for example, in 1999 PWPs provided on
average 400,000 jobs at a certain point in time, which accounted for a 2% unemployment rate
reduction (Kwon, 2002). In South Korea, an income support measure, PWPs were
implemented counter-cyclically and on a temporary basis allowing them to mitigate immediate
social impacts and avoiding long-term pervasive effects such as higher structural

unemployment (ILO, EC-1ILS Joint Discussion Paper Series No.2, 2011).
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In South Korea the scope of PWPs are totally different compared with India, but have some
similarities with those in Argentina. In the South Korean case, although there are some PWPs
related to forestation or new construction of small public facilities such as community parks
(which can be counted as environmental services), mainly the scope of PWPs relate to public
works like teaching children on cultural assets or more saliently providing assistance in

resolving computer problems.

More profoundly, in the South Korean case, PWPs are divided into four categories. The first
is the infrastructure-maintaining projects, including cultivating forests, building small public
facilities and repairing public utilities. The second is the provision of a work force to social
service and charity organizations, such as community centres and welfare institutions. This
sort of work includes a variety of jobs, such as maintaining the facilities of those institutions
and teaching children in after-school classes. The third is environmental clean-up work, which
includes roadside cleaning and rubbish collection. The fourth is information technology-
related projects where the young people and those who are computer-literate are targeted. In
this category, PWPs provide timely help for many central ministries and local authorities,

which have a great deal of backlog in digitalizing their databases (Kwon, 2002).

Both the Argentina’s and Korean PWP examples are fit perfectly in the first categorization of
the WB where defined macroeconomic circumstances play a major role in the implementation
of PWPs. Separately from the scale and duration of PWPs, the sudden fall in demand for labour

also comprises similarities to the categorization of McCord.

2.10.4. South Africa

In South Africa, the first PWP was established under the name of The National Public Works
Programme in 1994. Unlike the Indian case where unemployment is largely cyclical (e.g.
seasonal due to slack periods in agricultural production), in South Africa the causes of
unemployment are structural and historical (Devereux & Solomon, 2006). The programme
aimed to provide rapid and visible relief for the poor, and to build the capacity of communities
for development, ranging from basic infrastructure such as roads to income-generating projects

such as communal agricultural undertakings (Phillips, 2004).
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In July 2002, the government agreed that a ‘massively expanded” PWP would form a key
component of a comprehensive employment strategy. Since that time, PWPs have almost come
to dominate the current social protection and labour market discourse, representing the policy
instrument of choice to address both poverty and unemployment in South Africa (McCord,
2004). In 2004, the South African Government initiated the programme under the name the
Expanded Public Works Programme (EPWP) with the aim of creating 4.5 million work
opportunities. The EPWP was implemented by governments in infrastructure, social, non-state
and environment and culture sectors. EPWP objectives centre on poverty reduction,
employment, infrastructure provision and growth. Intensive methods were used in the
provision of public goods and services (Knysna Municipality, EPWP Policy, 2016). The
comprehensive structure of South Africa’s PWPs and their mode of implementation are
important in understanding the shortcomings of PWPs. The measures taken against these

shortcomings are good examples to aid understanding of the implementation of PWPs.

In South Africa, the self-selection method is used to determine participants. However, this is
not sufficient to ensure the efficient rationing of the extremely limited number of jobs created
through PWPs. Unclear policy guidance on selection criteria may exclude the poorest from
participation due to socio-economic power inequalities or the existence of political divisions.
Therefore, frequently combinations of lottery and community selection techniques are used to
select participants. However, a survey indicated that based on the lottery technique, up to 30%
of the participants who were recruited were already employed rather than unemployed
(McCord, 2003b).

In order to overcome the inefficiency of the self-selection method, South Africa’s EPWP uses
categorical targeting to include women, young people and people with disabilities. Women,
young people and the disabled are the official targets for PWPs, with the objective being the
recruitment of 60% women, 20% aged between 18 to 25, and 2% disabled. In South Africa,
both young children and the elderly are identified as in need of support on the grounds that
they are not able to provide for themselves by way of wage labour. Therefore, age categories
are applied to benefits, sometimes in conjunction with gender. The Old Age Pension applies,
with a means test, to women from the age of 60 and men from the age of 65. It is also possible

to use categories of ethnicity, race or language in targeting benefits (Leatt et al., 2005).
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Lastly, South African PWPs were originally conceptualized as an instrument for asset and
employment creation through the promotion of a community-based PWP and changing the
rules governing the provision of infrastructure to increase labour intensity across all
government departments with responsibility for infrastructural delivery. Although the initial
aim was to increase labour intensity in South Africa, PWPs focused instead on more
conventional programmes driven by communities. According to the National Empowerment
Fund of South Africa, PWPs primary goals are to create/maintain infrastructure, reduce
unemployment, create productive jobs, educate and train workers, build community capacity,
strengthen local government and community-based institutions, and lastly generate sustainable

economic development (McCord, 2003a).

2.11. Implication for Turkey

This chapter shows that there are many PWP implementations, and that the objectives differ
from region to region. Many PWPs are initiated after sudden economic shocks. These kinds
of PWPs are mostly implemented one time only. The Korean and Argentinian cases are
implemented for this reason. However, there are also many PWPs whose implementation
reason is adverse environmental impact or structural unemployment. In these cases, PWPs
tend to be repetitive in nature. India has the longest-standing tradition of PWP implementation,
having done so since 1970s. In addition, South Korea has also been implementing PWP
projects for more than twenty years, expanding implementation areas over time. Although the
Turkish case has similar reason for implementation, at its inception, in terms of macro-
economic difficulties as in South Korea and Argentina, the continuity of PWPs in Turkey

separates it from these cases, and converges more with South Africa.

The variation of objectives is strongly related to level of income. While low-income countries
mostly use PWPs as a tool for poverty reduction, middle-income countries use them to remedy
macroeconomic crises. At this point, again, South Korea and Argentina use PWPs as a remedy
to economic difficulties, where India and South Africa use PWPs for more structural issues
such as long-term unemployment and severe poverty. In Turkey, PWP implementation aims
to reduce unemployment and also provide income for participants. In this context, it has

features of both objectives, which will be examined in detail in next chapter.
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There are important points that need to be considered in order to implement a successful PWP.
Setting a wage rate below the market wage is crucial in reaching vulnerable groups. In addition
to the wage rate, defining specific target groups or geographical regions are substantial factors
in reaching the neediest groups. The wage rate and defining target groups are becoming more
important aspects in countries with weak administrative capacities due to lack of ability to
determine whether participants are eligible or ineligible. All countries have their own rules in
identifying eligibility criteria. Only the Indian case is unique, in that it has a right-based
approach to its PWP, though it still designs its PWP projects with geographic targeting as well
as setting the wage rate below the market wage. The selection method is also an important tool
while selecting the poor, and South Africa uses the lottery method in order to manage
excessive demand. The Turkish case also has a detailed targeting mechanism and different

selection methods, which will be scrutinized in the following chapter.

On the other hand, high-income countries refrain from using PWPs due to their high cost and
crowding-out effects, and they have developed different intervention methods that are more
efficient compared to PWPs. Nevertheless, PWPs are still a prevalent policy tool for many

countries and Turkey is one of the countries implementing PWP projects.

Furthermore, gender sensitivity is an important dimension in terms of reaching the most
vulnerable groups in the community. For this reason, India and South Africa impose a quota
for selecting participants. Women with children also became a priority condition in Argentina.

In this context, the next chapter also examines gender participation in the Turkish case.

The next chapter will also analyse and examine Turkish PWP projects in line with the general
concepts of PWPs through a literature review. In the next chapter, country examples are also
used in comparing a situation with different samples, and reveal the current situation in

Turkey.
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CHAPTER 3

THE DESIGN AND IMPLEMENTATION OF TURKISH
PUBLIC WORK PROGRAMME

3.1. Introduction

The Turkish Public Employment Agency (ISKUR) implements PWP projects in Turkey. Since
2007, PWP projects have been implemented actively, and over two million individuals have
been involved in PWP projects over five million times. Since PWP projects started, more than
100,000 programmes have been implemented throughout Turkey. PWP projects are
implemented in all regions in Turkey. In 2018, more than 350,000 participations occurred.
More than 200,000 participants have already been involved in PWP implementation since June
2019. The majority of the programmes implemented are in the scopes of environmental and

school cleaning.

Although the regulatory base for the programme was designed in 2005, PWP projects were
actively put into practice in 2008 when the global economic crisis started, and the
unemployment rate reached the highest ever levels, prevailing from 2009 to the present. In this
context, PWP projects are a rather new employment measure for Turkey compared to other
countries, whose PWPs date back to as early as the 1970s or earlier. Nonetheless, the use of

PWP projects by ISKUR is increasing rapidly each year.

The implementation of PWP projects throughout Turkey has many similarities but also
differences with other countries, though there are more similarities with low-income countries.
From a broader perspective, implementation in Turkey is in line with international
implementation examples. The main focus of PWP projects in Turkey is to create temporary
employment for a certain period of time and provide income support to unemployed people.

ISKUR is the responsible institution for implementing Turkish PWP projects. An
unemployment insurance fund managed by ISKUR allocates the entirety of financial resources

for Turkish PWP projects. At the beginning of their implementation, the Department of Active
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Labour Market Service conducted the entire process, but later the Department of Employment

Services took over the implementation process.

Turkish PWP projects have been implemented for more than 10 years all around the country.
PWP projects provide income opportunities for certain groups of people who have minimal
opportunities to access labour markets formally. On the other hand, due to the poor design of
PWP projects, many non-poor participate in them. A detailed explanation and examination of

the PWP process in Turkey is provided in the following sections.

3.2. A General Overview of Turkish PWP Projects

In order to implement successful PWP projects, it is necessary to allocate a budget which
includes funding flows. Then, setting the wage rate, the selection process, timing and duration,
determining the scope, monitoring and evaluation processes are key in implementing a PWP

successfully.

There are no strict rules on implementing a new PWP in Turkey. According to the
Unemployment Insurance Act, 30% of the annual premium income from the unemployment
insurance fund is allocated to the General Directorate of ISKUR each year with the aim of
increasing labour force employability, reducing the risk of unemployment and taking measures
to promote employment (Unemployment Insurance Act, article 48, 6™ and 7 paragraphs).
This resource is distributed to four different areas: training courses, entrepreneurship
programmes, on-the-job training programmes, and lastly PWP projects. A part of this fund is
allocated to PWP projects among other ALMPs. The General Directorate of ISKUR distributes
this financial resource to the provincial directorates without setting criteria or defined rules.
The percentage of resources allocated to PWP projects has increased significantly. In 2009 it
accounted for around 20% of total resources, but 92% in 2015 (Calculated by Author from
ISKUR’s Data). Compared to other ALMPs that are run by iISKUR, PWPs are far more able
to provide immediate employment to its participants. Mainly because of this functionality,
decision makers prefer to implement more PWPs each year rather than other ALMPs.
Moreover, due to the higher expenses compared to other ALMPs, the percentages have been
significantly increased in the course of time. Following financial allocation, provincial

directorates implement PWP projects at the local level. The scope, timing, target groups and
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other features of a PWP are generally determined by local dynamics with decisions taken
mutually by ISKUR and contractors.

In the process that follows, ISKUR makes an announcement on its website in order to inform
the candidate participants, and includes the scope of the PWP, the institutions responsible for
conducting it, the number of persons to be recruited for the PWP, etc. The selection process of
the applicants follows the announcement process. Once the participants are selected, the PWP

project is launched with duration of up to 9 months.

A relatively weak aspect of PWP implementation in Turkey is the monitoring and evaluation
processes. In brief, the regulation provides for a monitoring process under the provincial
employment boards which govern under the presidency of the governor in each city. The board
assigns two people, one from ISKUR and a second from other agency or public institutions,
as auditors of the PWP. As there is a lack of sanctions which can be applied against contractors,
effective monitoring does not exist in Turkey. On the other hand, ambiguous targeting and
implementation methods of PWP projects make evaluation of the outcomes and assessment of

how accurately the unemployed people benefit from PWP projects less effective.

The Public Works Programme budget is allocated from the unemployment insurance fund,
rather than the national budget. This differs from the Indian case, which is funded from tax
revenue. PWPs are offered for anyone who is unemployed and there are no condition required
from participants to receive unemployment insurance payment. As the PWP target group is
wider than the unemployment insurance fund focus group it is convenient to allocate PWP
expenditure from national budget. In this context, there are many criticisms from various
labour market social partners (such as unions, employers and NGOs) about the use of this
fund. Purportedly, those fund resources are being put back into employment activities through
the implementation of PWP projects throughout Turkey. However, there are issues that need
to be considered and re-designed, such as selection process, targeting mechanism as well as

the monitoring and evaluation processes.

3.3. Eligibility Rules for Participants

There is an important rule, both in the active labour force regulation and the related

Communique, which states that in order to prevent an existing job being filled by a PWP
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participant, a participant cannot participate in a PWP where they have worked with the PWP
contractor within the previous year. The primary objective of this rule is that despite the fact
that PWP projects provide temporary jobs, one of their main aims is to stimulate employment
level in the country. Under this rule, people who have already worked with the contractor
within the previous year are excluded from the PWP, and this enables other candidate
participants to participate in the PWP who have not previously worked with that PWP
contractor.

According to the ALMP Regulation, the first and foremost requirement to become a participant
ina PWP is to be unemployed. As long as a person is unemployed and registered with ISKUR,
they can apply to a PWP to become a participant. In other words, while implementing a PWP
project, given that PWP projects require minimum skills, there are no eligibility requirements
like education level, professional experience or other qualification certificates to participate.
However, in order to reach more vulnerable groups, some eligibility requirements are specified

in the Turkish case, such as giving priority to women or people with disabilities.

Following this brief introduction, the particular features of Turkish PWP projects in terms of
legal framework, features and status of PWPs in Turkey, mode and amount of payment, right
to leave, the link between social assistance and PWP projects, selection methods, targeting

mechanism, scope of PWP projects and monitoring and evaluation will be examined.

3.4. Legislative Framework

The legal basis of the Turkish Public Works Programme has its origins in the Labour Force
Adaptation Services Regulation, adopted in 2005. This regulation was renamed the Active
Labour Market Services Regulation in 2013. The Regulation relies on the Unemployment
Insurance Fund Law and the Turkish Employment Agency Law. Through the Turkish
Employment Agency Law, ISKUR became the authorized institution in regulating and
implementing vocational training and other courses or programmes in order to raise the
eligibility of unemployed people. On the other hand, the funding required to implement those
courses and programmes is met by the unemployment fund through the article number 48 of

the Unemployment Insurance Fund Law.
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Even though the name of regulation was changed in 2013, no fundamental changes were made
to the rules and implementation of Turkish PWP projects. The new regulation clarified
ambiguous issues that occurred while implementing and adjusting certain unclear rules which
may have obstructed uniform implementation in provinces across Turkey. Following the
modification of this regulation, the Communique on PWP projects was adopted in the same
year. This Communique is the first comprehensive official paper that defines the
implementation rules, in-depth design, and rights and duties of all three parties, namely

ISKUR, contractors and participants.

The regulation and subsequent Communique set out the main framework of Turkish PWP in
legislation. According to the Active Labour Market Services Regulation, the aim of the PWP
is to bring the unemployed, particularly those who have difficulties in finding employment,
into the labour market; prevent them from becoming too distant from working habits and
discipline; and to provide temporary income support through activity or service for the benefit
of society directly, or through a contractor in certain periods or places where unemployment

rates are extremely high (ALMP Regulation, article 62).

According to its definition, the main aim of this Programme is to make the unemployed
employable, and to ensure the transition from the unemployed status to being a participant in
the labour market. While including this aim in its main definition, probably the legislator
particularly refrains from using the term “short-term employment”, instead using “temporary
income support” due to the possibility that the participants may expect to transfer from
temporary employment to permanent employment if the word “employment” is included in

the title.

Furthermore, in the Public Works Programme legislation, there is no particular reference the
Labour Law, despite the fact that the Public Works Programme specifically embodies an
employment relationship. This may because if they do not define the relationship between the
participant and contractor as an employment relationship, then there is no need to mention
issues such as maternity leave. ISKUR authorities might thing to refer to the Labour Law in
the Public Works Programme regulation and Communique may leave the responsibility that
the Labour Law designates. Through the disregard of Labour Law, ISKUR probably set the

Public Works Programme as an exception of Labour Law. This standpoint explicitly gives
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more flexibility to ISKUR and the contractor while implementing a PWP project in terms of

labour rights and duties that the employers (in this case the contractors) must observe.

3.5. Features and Status of Public Work Programmes in Turkey

Initially, this programme was named “Work Programme for the Benefit of Society (Toplum
Yararima Calisma Programi)”. Nevertheless, this programme is named “For the Benefit of
Society Programme (Toplum Yararina Program)” in 2013. The reference point of the Turkish
Public Works Programme title differs slightly from similar PWP examples in other countries.
For instance, Argentina’s PWP is named “Programme for Unemployed Male and Female
Heads of Households” and the most recent programme running in India is named “Mahatma
Gandhi National Rural Employment Guarantee Schemes”. Both PWPs clearly refer to
employment issues in their titles, either by using the term “employment” or “unemployment”.
In the Turkish case, while at the beginning of the implementation, the word “work” was
included in the title of the Programme, the legislators avoided using the word “employment”
in the title. Probably the main reason for this was the concern that participants would
misconstrue PWP projects as a regular and permanent type of employment. Therefore, the

word “work” may be removed from the title of the programme.

This approach is mostly reflected in the fact that many people were recruited as temporary
workers for a public institution, and after a while their status was changed to permanent
workers. According to legislative intention mentioned by decision makers at ISKUR and the
Ministry of Labour and Social Security, the perception of the participants that there is the
possibility of permanent work after participating in a PWP project may impair the
effectiveness of the PWP.

Another issue with the Turkish Public Works Programme is the change in the responsible
department at ISKUR. In line with the change in the title of the PWP, the responsible
department in ISKUR was also changed. Statutory Decree 665 issued in 2011 resulted in deep
structural change in institutions in general. With this amendment, responsibility for the
implementation of the programme was taken over by the Department of Employment Services

from the Department of Active Labour Services.
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This amendment is important in understanding how ISKUR’s institutional approach to PWP
projects changed with the change in the title of the Programme. Officially, until the statutory
decree, PWP projects were counted as an ALMP. However, after the amendment it was
counted as an employment service instead of an ALMP. Therefore, the responsible department

changed.

These changes are not coherent concerns relating to the perception of participants, where they
may see a PWP project as regular and permanent employment type. Although the responsible
department and the title of programme changed, no significant changes in the implementation
of PWP projects have occurred since then. ISKUR tried to address misconceptions of the
Public Works Programme by removing the word “work”. However, they officially count PWP

projects as an employment service, which precipitates the misconception enormously.

There is no uniform decision on the part of social actors on the status of PWP participants over
whether they are workers or just programme participants. The state approach to the issue is to
keep them as programme participants as long as they can. However, the long duration (9
months) and the repetitive feature of PWP increases the demand of participants to alter the
status to a permanent job. It may consider that the people, who regularly participate in PWP
projects every year and do not seek employment in the private sector due to the extended length
of the PWP projects are justified in their demand for permanently employed status. It is
assumed that PWP implementation distorts the future labour market expectations of
participants, because they become highly depended on PWP projects, and this does not fit with
the intended temporary employment and income support feature of PWP projects. In order to
mitigate these drawbacks, in September 2017 a new time limit rule stated that a person can
participate in PWP projects for a up to a maximum of 24 months. This limited the potential
for endless participation and may have reduced the expectation of participants that permanent

employment would be an outcome.

The main income of almost all participants is the wages from PWP projects, and during the
PWP period the participants’ main focus is to work in the PWP. They do not look for any other
employment, and this defines them as workers. However, most of the rights of a PWP
participant differs from those of other workers. That is why, in order to maintain a distinction
between existing workers and PWP participants at contractors, ISKUR authorities prefer to

use the term “participant” rather than “worker”. In this way, ISKUR is being cautious over
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possible complications. No matter what they call the PWP participants, it may be explicitly
stated that PWP participants are actually excluded in terms of the rights held by other workers
or other rules that are determined by the Turkish Labour Law and other relevant regulations.
However, there are no court decisions that recognize this phenomenon and currently the

implementation of PWP projects maintains that they are participants, not workers.

3.6. Wage Level, Mode of Wage Payment and Vested Benefits

PWPs are a useful tool to protect people from financial difficulties. Considering that
participants receive the current minimum wage during a PWP project’s implementation period,
particularly in poor regions, it is an important income opportunity for participants. A PWP
project’s wage rate is the highest institutional financial support compared to other social

assistance programmes currently implemented in Turkey.

When compared to all ALMPs run by iISKUR, PWP projects ensure the highest payment for
their participants. In terms of payment methods, PWP projects diverge from other ALMPs.
The rationale behind the payment relies on two objective criteria. The first objective of
payment is to cover transport expenses of unemployed people. Thus, ISKUR endeavours to
make unemployed people available for participation in a course or programme. The second
objective is to help the unemployed person meet their daily subsistence needs, such as lunch
or other daily needs, while attending the courses. The distinction between PWP payments and
other programmes/courses is that ALMP payments facilitate the attendance of courses,
whereas PWP payments aim to increase levels of income. As well as these, ISKUR also pays
the participants only short-term insurance payment to ensure their safety while attending a

course or programme.

While the purpose of all payments is to ensure that people remain available over the period of
programme or course, PWP projects aim to provide temporary income support to participants
rather than solely supporting their essential costs during the period of a programme. This is
the most distinctive feature of PWP projects compared to other programmes and courses run
by ISKUR.

In addition to the logic of payments, the amount and timing of PWP payments are also different

from other programmes. All other course and programme payments are calculated on a daily
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basis, while PWP projects are calculated on a monthly basis. Apart from this, in the payment
of PWP projects, days off are paid, while in other programmes, the participant is only paid for

days attended.

Furthermore, the long-term insurance payment is only paid for PWP participants, and not for
other ALMPs (these payments help a person to qualify for the state pension). This is another
important feature of PWP payment distinguishing it from other ALMPs. This characteristic of
payment means that PWP payment is beyond the aim of ensuring that a person is simply

available to attend a programme or course.

Despite differences in the logic of payment and vested benefits like long-term insurance
payment, for most participants the wage level is the most important factor in deciding to
participate ina PWP. There are international debates on the wage level of PWP projects. Many
studies indicate that there is no optimum wage level in theory, but in practice, any level slightly
lower than the prevailing market wage for unskilled labour may be appropriate. However, it is
important to bear in mind that the programme wage should not be set at such a low level that
it stigmatizes the work, thus leading to “poor but proud” people going hungry rather than
taking part in PWP projects (Lipton, 1996).

In the Turkish case, wage levels are set at the same level of the actual minimum wage. The
relatively high wage level in Turkey leads to non-poor people to applying for PWP projects as

well as vulnerable groups.

In Turkey, different geographical regions have different levels of development. In this regard,
the minimum wage payment of the PWP projects diversifies the profile of possible
participants. In relatively high-income regions, mostly poor and needy unemployed apply to

PWP projects, though in poor regions demand from the non-poor is increasing.

Payments are made through the banking system. This has been a rule since PWP projects were
launched. There is no single bank that must be used country-wide, rather the bank used for
payment is determined by the contractor and it is usually the same bank used for payment to

other workers.
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The Provincial Directorates of ISKUR are only able to make the payment after the contractors
send the payroll. The payrolls are prepared monthly by contractors and delivered to the
provincial directorates of ISKUR. The main difficulty in the payment cycle concerns the
delays in the preparation of payrolls. According to the Communique, the first PWP payment
should be ready within the first seven days of the following month. However, the preparation
of payrolls are often delayed by a lack of capacity at the contractor or insufficient allocation
of human resources at the PWP projects for the preparation of these documents. This is the
biggest issue that participants struggle with almost every month in terms of the PWP payment
system. In many cases, the first payments can be delayed by up to 50 days, and these delays

may systematically continue until the end of programme.

ISKUR does not make a payment before receiving payrolls from contractors and all the
information concerning payrolls are recorded in ISKUR’s digital information system. Only
then is the money transferred to the contractor’s bank account which is equal to the monthly
amount of expenditure for the total number of participants. Until now, there are not fraud in
any PWP projects that appear in the court. In this context, in September 2017, a new clause
was added to the Communique and defined a sanction stating that if a contractor fails to pay a
participant’s social insurance payments, the suspension period would be 36 months instead of

2 years.

Even though there are some delays in the monthly payment system and there have been
occasional instances of fraud in implementation, the PWP payment method is still functioning

reasonably and the amount of payment is adequate.

3.7. Right to Leave

Another important point alongside the wage level of PWP projects is the right to leave during
the PWP periods and the payment conditions of the leave. During a PWP, participants have a
right not to attend a programme for up to 14 days. Paternity/maternity leave and marriage
license, as well as days off clarified with a medical report or an official document are included
in these 14 days. In all circumstances, payment is not made to PWP participants on days of
leave. Due to social security regulations, the Social Security Institution will pay for the

participant’s pension premium only if a participant provides a medical report.
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The rules above concerning leave are rather strict and put participants in a difficult situation.
This issue manifests itself in women participants, particularly those who are pregnant or have
young children. There are no regulations or privileges for pregnant women or rest periods for
nursing mothers in PWPs. For women participants who have babies and/or young children,
there is a big challenge in terms of balancing work and family. In many international cases
nursing mothers are allowed to take periodic breaks to breast feed their babies, such as in
Zambia (Dejardin, 1996). However, in the Turkish Public Works Programme there no

regulations that promote women'’s rights.

3.8.  The Link Between the Social Assistance System and the Public Works Programme

At the beginning of the Public Works Programme implementation, policy makers associated
the Programme with social services. In the first version of the Communique, there was a
regulation which makes a link between social assistance beneficiaries and the Public Works
Programme. In this first version, there was a rule that stipulated that people benefiting from
social assistance were not able to participate in any PWP projects. According to article 8 of
the Communique, social assistance beneficiaries had to give up their assistance if they wanted
to participate in a PWP. This rule was the basis of the link between PWP projects and the

social assistance system in Turkey.

Through the regulation, ISKUR authorities intended PWP projects to become an efficient
instrument in the fight against poverty. According to ISKUR authorities, the link between the
social assistance beneficiaries and PWP participation requirements would be a remedy to the
dilemma in the social assistance cycle in Turkey. However, the former Ministry of Family and
Social Policy requested that this rule not be implemented soon after the article was enacted in
the Communique. The Ministry claimed that the rule preventing participation in PWP projects
while receiving any kind of social assistance was too general and made no consideration about
the distinction between types of social assistance. This claim has reasonable grounds when
considering there are various types of social assistances which can be either financial or in
kind. As a result, ISKUR made a modification in the selection requirement for participants.
According to the new rule, there would be no requirements for participants, regardless of
whether they received social assistance or not. Together with the modification in the
Communique, the final list of all PWP participants was to be sent to the former Provincial

Directorate of Family and Social Policies, which would then decide whether those PWP
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participants would continue to receive social assistance beneficiaries or not. This method
ensured the link between social assistance and PWP projects became more appropriate in terms
of identifying participants who may still need to receive social assistance while participating
in a particular PWP. On 14" of November 2014, with a new amendment in the Communique,
this rule was revoked completely. This paved the way for participants to participate in a PWP

while receiving any kind of social assistance.

In the last decade, use social assistance programmes has peaked and become prevalent
throughout the country. There are many critics of the improvement process of social assistance
programmes in Turkey. According to a study, social assistance beneficiaries reported that the
top three most effective methods of poverty reduction were provision of economic growth,
promotion of employment possibilities by the government, and inclusion of more family
members in working life, which implies women and child labour (Coban et. al., 2011). In
accordance with these studies, PWP projects may be an important tool in helping social
assistance beneficiaries however removing the social assistance beneficiaries from priority

group while selecting the participants contradict with this aim.

3.9. Selection Methods

Similar to the examples in other countries, in the Turkish Public Works Programme, there is a
challenge in identifying people’s needs more accurately and from a more comprehensive
perspective. The selection methods and target groups are very important in reaching the most
vulnerable people who are most in need of PWP projects, particularly in relatively poor
regions. In the Turkish case, there have been several changes in the PWP selection methods

over the course of time.

Initially, the selection of the participants was performed by a draw at random in the presence
of a notary public. There was not any age, gender or disability status requirement in selection
methods in terms of giving priority to particular groups in the participation process. At the
beginning of PWP implementation in Turkey, the duration of a PWP was too short. The
maximum duration of a PWP was only 3 months. Due to this limited period, ISKUR authorities
anticipated that the self-selection method would gain functionality itself. They presumed that
those looking for a regular job would not apply for such short-term work, and only those who

truly needed urgent income would participate in temporary work. In addition to this, because
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PWP projects do not require any skills, there would be no need to establish a selection
committee which might cause unnecessary bureaucracy. All these assumptions and the
preferences of ISKUR authorities indicate that the self-selection method would implicitly be

effective from the very beginning of PWP implementation in Turkey.

However, with the passage of time, the period of implementation was increased to 9 months.
In addition to this, the waiting periods between two PWP projects became shorter, and the
perception of participants changed, seeing PWP projects as a permanent employment option
rather than temporary. Because of these changes, non-poor people started to apply for PWP
projects. Consequently, during the selection process the decision mechanism started to
struggle with the number of requests. Although there are no studies evaluating the number of
non-poor participants among the total number of participants, it is estimated from the
complaints coming from local residents and the implicit feedback from the provincial
directorates, that non-poor participation in PWP projects has increased due to the extended
period of PWP projects and their relatively high income opportunity compared to other
employment activities. Excessive demand for PWP projects has led local politicians and high-
level bureaucrats to become more involved in the selection process in one way or another.
Under newly introduced conditions, a new selection method allowed contractors and ISKUR
authorities to select participants for a PWP project directly, rather than selection being
governed by the luck of a draw. The selection method of PWP projects is divided into three

different methods as follows:

The first method is mentioned above, whereby all the participants are selected by a draw in
the presence of a notary public. Inthe second method, all participants are selected by interview.
The official name for this method is the “listing method”. It may be that, because there is a
negative perception in the term “interview,” which reminds to many people in Turkey
favouritism, ISKUR authorities did not prefer to use it. In fact, no matter which term they use,
all the processes in this method embrace the undesirable effects of favouritism. In this method,
the decision makers’ priority may deviate in terms of their local relations with people who
want to participate to PWPs. Most of the time, in the listing method, their focus and priority
in selecting participants takes the form of doing favour to the ones they know, instead of
evaluating all candidates based on objective criteria such as needs or poverty degrees. The
third method for the participants is a combination of methods one and two. The first time this

hybrid method arose, 70% of the participants were selected by a draw in the presence of a
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notary public and the remaining ones were selected using the listing (interview) method.
However, in order to restrict use of the listing method, the rates between two methods have
been changed slightly with the Communiqué on the Public Works Programme adopted in
2013. According to the new Communique, the new proportion of participants to be selected
using the listing method is 20%, with the proportion selected by draw in the presence of a

notary public method set to 80%.

Considering the required specifications for an unskilled labour job, the most objective
selection process would be to select all participants by a draw in the presence of a notary
public. Unlike the Indian case where the decision as to whether or not to participate is left to
participants, Turkish PWP project wage rate is equal to market wage. Thus generate excessive
demand and in order to transfers resources equally to all members in society, this method is
more cost-effective and equitable. Simply because anyone who is willing to participate in a
PWP, given the simple requirements of the work, can do everything a PWP would require of
them. That means, intrinsically, a PWP does not need a selection committee or an evaluation
process. On the other hand, this method excludes the assessment, and does not necessarily
reach the neediest and most vulnerable groups, though in cases of excessive demand, it is the
easiest, fastest and cheapest way to select participants. However, due to interest group pressure
and political expectations, the determination of the participants has become the most complex

and compelling process in the PWP cycle.

PWP projects can be a very useful tool, whether a person is poor or non-poor in rural areas
where employment opportunities are scarce. In this context, a programme with at minimum
wage for 9 months during the school year (September to the end of June) might be the best job
opportunity for the majority of that population. These kinds of advantages increase the number
of possible candidates who want to participate in a PWP, thus causing difficulties in the

selection process.

In the changes of the selection method, excessive demand and external interventions played
an important role. The reasons for court orders for convicted criminals may also play a role in
the change of the selection method. During the selection process there needed to be a
distinction otherwise, it could be possible to select a person accused by the child abuse when
implementing a PWP with the Ministry of Education in a school. This kind of possibilities

cannot be eliminated if the only selection method were the draw in the presence of notary,
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there would be no possibility to examine the reasons for court orders. Thus, it would cause an
inconvenient situation while implementing a PWP. That is why the selection methods needed
to be changed and the listing method was introduced. Even though this prediction somewhat
valid, the selection method for PWP projects is not impartial, and especially when using listing
as a selection method, political intervention can significantly influence the determination of

participants.

The reasons mentioned above are related to political concerns, and have stronger impacts on
the changes to the selection method. Another reason for the changes to selection method is the
demand of contractors to employ only male participants in PWP projects due the scope of
those projects. If the only selection method were a draw in the presence of notary public, there
would always be the possibility of selecting a female participant. The listing method may result
in the exclusion of women from PWPs, and most of the time, in agreement with the contractors,

local politicians may use this method against women participation.

The first and the primary reason the contractors demand male participant lies behind the scope
of PWP projects. Particularly the scope of PWP projects run with municipalities cover the
renewal public infrastructure. In this scope, mostly asphalt paving, maintenance of the
sewerage systems and irrigation canal renovation activities are implemented. These activities
require psychical strength, and this is why the municipalities demanded male workers in

implementing PWP projects.

The decision on which selection method is to be used for a PWP is out of the control of the
provincial directors of ISKUR. In almost all cases, the governor of that province decides which
selection method will be used for PWP projects. On top of this, if the listing method is used,
then the provincial directorates of ISKUR have very limited influence on the process of
participant selection. It is evident that in the listing method, the selection process is conducted
by the provincial presidency of the ruling party and the governor of that province. Together,
they prepare a list determining PWP participants with very limited involvement from the
provincial directorates of ISKUR. The selection process becomes highly politicized with the

listing method. Political intervention leads to more non-poor participation in PWP projects.

The below table shows the selection method preferences of provincial directorates for PWP

projects in the past three years. Majority of them, at 67%, preferred using the listing method.
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Only in 10% of all PWP was the hybrid method used, and 23% of all PWP projects used a
draw in the presence of notary public. These rates explicitly indicate that the majority of PWP
participants are selected through local dynamics where politics is frequently involved in the

process.
When looking at the last three years’ preferences of provincial directorates, it is seen that there
was a fluctuation in 2016 in terms of selection method, and the listing method decreased to

50% in total, but in 2017 the listing method rose up again to 72%.

Table 2. Rates of Selection Methods

2015 2016 2017 2018
Listing Method 2,286 72% 1,459 50% 4,840 72% 3.234 64%
Draw 499 16% 1,002 35% 1,483 22% 1,431 28%
Hybrid (20% / 80%) 409 13% 431 15% 408 6% 360 7%

Author’s own compilation based on ISKUR Internal Statistic Data

In 2017, 26 provinces among 81 preferred to use the listing method only as a selection method.
Only two, Afyonkarahisar and Nevsehir Provincial Directorates, used the draw in the presence
of notary public method. Lastly, the table indicates that there is no significant difference

between the regions in terms of preferring the selection methods.

3.10. Targeting Mechanism

Due to excessive demand, some crucial changes have been made by ISKUR in order to
alleviate the non-poor participation. In order to reach the vulnerable groups among the

applicants, a new targeting mechanism was developed in the Communique.

Although there are still three different selection methods, it was still a major challenge to
recruit the most vulnerable groups due to biased interventions from local interests and politics.
In order to decrease these interventions, particularly when the listing method was chosen as a
selection method, a target group was identified and decision makers were forced to select that
group first instead of other people who applied to a given PWP. While developing this kind of
target group, the aim was to reach the most needy and vulnerable people during the selection

period.
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With this objective, the Communique designated the target group under the name of “priority
group”. Women, men over the age of 35, persons with disabilities, ex-convicts and veterans
injured during the fight against terrorism but not counted as retired are included in this priority
group. The characteristics of the participants were identified precisely as far as possible and
so as not to introduce difficulties in determining if an applicant is in the priority group or not.
Thus, the determination of the priority group is limited to age and gender, and it stipulated an
objective document that people can take from hospitals or other government agencies,

depending on their situations.

According to the targeting mechanism, applicants are divided into two groups. One group
contains those in the priority group and the other group includes men under the age of 35. In
this system, the major rule is that if there are enough applicants in priority group during the

selection process, the committee must consider only the priority group.

In other words, following the targeting mechanism requirements, if there is a sufficient number
of applications whose status matches the priority group, it means all the participants must be
selected from the priority group. If there is an insufficient number of applicants in the priority

group, only then can these PWP projects be filled with men under the age of 35.

The main intention of the targeting mechanism is to exclude men, particularly younger ones,
from participating in PWP projects. According to ISKUR decision makers’ opinions, the
young men are able to find new employment easier than any other jobseekers. In addition,
while implementing a PWP, women, people with disabilities and relatively older men are
observed as facing more difficulties in terms of entering the labour market. As a result of these
rational ideas, the targeting mechanism was adopted in order to increase the number of

participants in priority group.

The targeting mechanism resulted in changes in participant demographics. When the
demographic characteristics of participants are examined in all PWP projects implemented
between 2007 and 2018, it is seen that until 2013 male participation rates were above 70% in
all PWP projects. This disproportional rate in terms of gender distribution may be considered
as a disruptive factor in the effective implementation of Turkish PWP projects. The rates

reversed gradually after the targeting mechanism was adopted.
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The imbalance in terms of gender rate differentiation is a problem in other countries as well.
In order to resolve the problem, most countries give priority to women at the design or
recruitment stage of PWP projects. In some projects, a minimum percentage of female
participation is set in the project guidelines (Ninno et al., 2009). In the Indian case, according
to the MGNREGA, priority is given to women in such a way that at least one-third of the
participants are women who have registered and requested work under the Act. Contrary to
these measures, in the Turkish case, there are no rules in terms of a minimum percentage of

female participation, but in the targeting mechanism women are counted in the priority group.

Beside women, relatively older people, aged over 35, are also included in priority groups.
Similar to this measure, in the South Korean case, priority is given to the head of the
household, those who are at prime working ages, i.e. 30 to 55, and age becomes a factor on
the aggregate scores in the decision making process (Lee, 2000). The Turkish targeting
mechanism brought in age as a feature to give priority separately from householder, a status

which is more useful in terms of gender equality.

Again similar to many international cases, in addition to age and gender specification, there
are other features which give a person priority in the selection process, such as disability or
being an unskilled worker. Although in the Turkish case no significance is afforded to being
an unskilled worker in terms of priority due ambiguities in quantifying this, disability and
veterans injured during the fight against terrorism are counted as reasons to be included the

priority group which the targeting mechanism defines.

Apart from priority groups, in September 2017, an additional rule was added to the targeting
mechanism. In order to decrease demand, a rule settled that only one person residing at the
same address can participate in a PWP at the same time. This address control rule may be

considered as an objective measure to decrease excessive demand.

In addition to address control, two other significant rules have been put into practice in order
to eliminate the participation of non-poor people. The first rule prevents participation in PWP
projects from household whose income is three times higher than the current minimum wage.
This rule covers all the individuals who live in the same household. The explicit aim of this

rule is to prevent the non-poor from participating in PWP projects. However, due to difficulties
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of ensuring institutional coordination while determining the possible revenues of households,
it is hard to implement this rule properly. In almost all cases, this rule is applied through a
participant statement that declares household income is less than three times the minimum
wage. Although ISKUR may be able to identify the people who live in the same household via
the General Directorate of Population and Citizenship Affairs, and may be able to access some
records of individuals, such as being registered at the Social Security Institution, it is not easy
to determine all the revenue of a household. Other income, such as rental income or other sorts
of revenues, as well as income from unregistered work is not easy to determine. Even so, this
rule is an important element to disqualify a large number of non-poor from participation in

PWP projects.

The second rule focuses on decreasing the repetitive nature of PWP projects, but it still has a
close relation with the targeting mechanism as its aim is to decrease excessive demand and
non-poor participation in PWP projects. Since the Communique was enacted, participants can
participate in the same contractor’s PWP project for 18 months at most. This rule was brought
in to avoid limitless access to PWP projects for each participant. However, it appears that
participants have organized themselves to shift contractors when the participation limit is
reached, and it is possible for a certain participant to participate in PWP projects without end.
In order to address the endless re-participation cycle, in 2017, this rule was changed and
regardless of which contractor’s PWP project a participant has participated in, all participants
may only participate in PWP projects for 24 months. The intended objective of this rule is to
decrease the repetitive feature of PWP, as well as eliminating non-poor participation in PWP

projects.

It is indicated that the targeting mechanism is directly influenced by the participants’
demographic characteristics. It can be argued that the ratio of female participation and the age
range are notably increased. The following table shows the number of participations on a

yearly basis in terms of gender distribution.
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Table 3. The Number of Participants of Public Work Programme
PUBLIC WORK PROGRAMMES

Participant Information

Vear Number of Male Female
Programmes

Number  Percentage Number Percentage Total
2007 16 173 95% 9 5% 182
2008 14 132 95% 7 5% 139
2009 1,627 33,229 73% 12,238 27% 45,467
2010 1,901 32,697 78% 9,369 22% 42,066
2011 2,424 50,434 79% 13,651 21% 64,085
2012 5,022 144,902 75% 47,096 25% 191,998
2013 4,722 141,925 72% 55,257 28% 197,182
2014 5,191 136,047 63% 80,061 37% 216,108
2015 7,380 241,496 56% 187,737 44% 429,233
2016 3,372 91,895 53% 81,100 47% 172,995
2017 5,160 122,793 46% 144,131 54% 266,924
2018* 4,770 106,988 47% 119,725 53% 226,713

Author’s own compilation based on ISKUR Internal Statistic Data

As seen from the table, the number of participants increased until 2014. There were increases
in in every year between 2009 and 2014, except for in 2010. In 2012, 2013 and 2014 the
number of participants increased to around 200,000, peaking in 2015 with over 400,000
participants. However, the following year saw a remarkable decline in the number of
participants, though expenditure on PWP projects continued to increase. In the last two years,
the number of participants settled at around 250,000.

The table indicates that until 2017, the number of male participants was higher than the number
of female participants. Though from 2010 the number of female participants constantly
increased, the participation rate of women did not exceed 40% until 2015. In the following
years, the percentage of women participants increased constantly and in 2017, for the first
time, female participation rate was over 50% and stayed at a similar level in 2018 as well. It
can be argued that the increasing rate of female participation is a concrete and direct result of
the targeting mechanism. The designated rules of the targeting mechanism forced both the

ISKUR provincial directorates and contractors to recruit more women in the PWP projects.
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Another result of the targeting mechanism in the demographic characteristic of PWP projects

can be observed in the age range of participants.

Table 4. Rate of Participants Based on Age and Year
2014 2015 2016 2017 2018*

Age
R g Male Female Total Male Female Total Male Female Total Male Female Total Male Female Total
ange

15-19 1% 1% 2% 2% 1% 2% 2% 1% 3% 1% 1% 2% 1% 1% 2%

20-24 7% 4% 11% 7% 4% 11% 7% 5% 11% 5% 6% 11% 5% 6% 11%

25-29 9% 5% 13% 7% 5% 12% 5% 5% 11% 4% 6% 10% 4% % 11%

30-34 8% 7% 16% 6% 7% 14% 5% 7% 12% 3% 8% 11% 4% 7% 11%

35-39 11% 8% 19% 9% 9% 19% 9% 10% 18% 8% 11% 19% 7% 10%  17%

40-44 11% 7% 18% 9% 9% 18% 9% 9% 17% 8% 10% 18% 8% 9% 17%

45-49 8% 4% 12% 7% 5% 12% 7% 5% 13% 7% 7% 14% 8% 7% 14%

50-54 5% 1% 6% 5% 3% 8% 6% 3% 9% 5% 4% 9% 6% 4% 9%

55-59 2% 0% 2% 2% 1% 3% 3% 1% 4% 3% 1% 4% 3% 2% 5%

60-64 1% 0% 1% 1% 0% 1% 1% 0% 2% 1% 0% 2% 1% 1% 2%

65+ 0% 0% 0% 0% 0% 0% 0% 0% 0% 0% 0% 0% 0% 0% 1%

Total 63% 37% 100% 56% 44% 100% 53% 47% 100% 46% 54% 100% 47% 53% 100%
Author’s own compilation based on ISKUR Internal Statistic Data

The above table shows that the average age ranges between men and women have increased.
The majority of both male and female participants’ age range is 35-44. Although it is not on
the table in 2012 and 2013, most of the male participants were in the age range of 25-34,
whereas for women it was 30-39. In addition, female participation rate increased in the

majority of age groups
Another interesting trend can be seen in specific changes in female participants’ inter-regional

rates. The targeting mechanism also has an impact on female participation rates in terms of

region, and this fact falls is shown in the table below on an annual basis.
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Table 5. Rate of Participants Based on Regions and Gender

2012 2013 2014 2015 2016 2017 2018*

Male Female Male Female Male Female Male Female Male Female Male Female Male Female

Marmara
Redi 48% 52% 39% 61% 33% 67% 39% 61% 35% 65% 32% 68% 36% 64%
egion

Aegean
R g. 55% 45% 37% 63% 39% 61% 49% 51% 44% 56% 39% 61% 42% 58%
egion

Mediterranean
Reci 57% 43% 53% 47% 49% 51% 47% 53% 48% 52% 42% 58% 47% 53%
egion

Central
Anatolian 76% 24% T72% 28% 65% 35% 53% 47% 48% 52% 42% 58% 44% 56%

Region

Black Sea

Region

2% 28% 67% 33% 60% 40% 54% 46% 51% 49% 42% 58% 42% 58%

Eastern
Anatolian 85% 15% 82% 18% 75% 25% 68% 32% 65% 35% 59% 41% 54% 46%

Region

Southeast
Anatolian 83% 17% 81% 19% 72% 28% 68% 32% 65% 35% 61% 39% 58% 42%
Region

Author’s own compilation based on ISKUR Internal Statistic Data

The above table clearly shows that there is a large difference in different regions in terms of
gender participation rates. The female participation rate among total participants is higher in
the western regions of Turkey. In the eastern regions, female participation rates are relatively
lower. In 2013, the Eastern Anatolian Region had the lowest female participation rate with
only 15%, and over the years there was a modest increase, peaking at 46% in 2018. Only the
Eastern and Southeast Anatolian regions did not exceed a level of 50% in terms of female
participation in all given years. In contrast, the highest female participation rate was seen in
the Marmara region with 68% in 2017, and it maintained the highest rate of among all years
in the table. Beside the Marmara region, the Aegean region was the second region where

female participation rates are were above 60% in 2017.

The western part of Turkey has more employment opportunities and higher market wage level
compared to the minimum wage. Therefore, the PWP wage level does not attract non-poor
men to participate in PWP projects. However, in the eastern part of Turkey less income
opportunities lead more men to participate in PWP projects. This rate also shows that more
people in eastern regions are willing to participate in PWP projects and this affects gender
rates overall.
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The final set of data reflects the effects of the targeting mechanism in terms of demographic

characteristics. The following table consists of the number of participants, separating them

based on whether they were in priority groups or not.

Table 6. Number and Rate of Participants Based on Priority Groups

2012 2013 2014 2015 2016 2017 2018*

Female 47,096 25% 55,257 28% 80,061 37% 187,737 44% 81,100 47% 143,038 54% 119,725 53%

Male over age 35 60,993 32% 63,586 32% 80,504 37% 140,204 33% 59,991 33% 86,316 32% 76,458 34%

People with disabilities 3,446 2% 4,314 2% 652 0% 11,019 3% 4476 3% 7278 3% 7,257 3%

Ex-Convict 1,121 1% 1,033 1% 1,329 1% 2309 1% 1,020 1% 1,468 1% 1523 1%

Veterans injured during
the fight against 0 0% 0 0% 12 0% 15 0% 7 0% 15 0% 10 0%

terrorism

Male under age 35 79,342 41% 72,992 37% 53,550 25% 101,292 24% 31,904 17% 36,477 14% 30,530 13%

Author’s own compilation based on ISKUR Internal Statistic Data

The number of males under the age of 35 decreased rapidly after 2015. Notwithstanding, the
participation rate of the given group was over 40% in 2012, the data indicates that lost their
majority in 2014 compared to other participant groups with different characteristics. In

addition, in the last year the participation rate of who are under the age of 35 decreased to

13%, that group’s lowest rate ever.

In contrast, the participation rates of men over the age of 35 and women increased steadily. In
2014, 74% of total participants were comprised of these two groups and their number of
participations was about 80,000 each. In the last year, the female participation rate increased

to 53% while the participation rate of men over the age of 35 became 34%.

According to the table, the number of people with disabilities increased considerably in 2015,
reaching approximately 15,000. The targeting mechanism is an important tool to include

people with disabilities in PWP projects.

Lastly, ex-convicts and veterans injured during the fight against terrorism had total
participation rates lower than 1% in all given years. The number of participations of ex-

convicts rose to 3,000 in the last year but still the rates are negligible.
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Consequently, the targeting mechanism directly influenced the demographic characteristics of
participants in terms of both gender and age. This mechanism has had a direct effect on the
participation numbers of women and people with disabilities. When it is combined with
income checks, it may be assumed that the mechanism has led to more vulnerable groups

participating in PWP projects.

3.11. Scopes of PWP Projects in Turkey

The scopes of PWP projects are crucial in terms of reaching the main aim of PWP and creating
valuable assets for the public good which increase living standards, particularly in poor areas
at the end of a PWP implementation. Logically, the scope of the programme should be defined
by geographical location, timing (seasonal, only in certain months of the year, etc.)

length/duration and expected number of participants.

Certainly, in the Turkish case there have not been any preparatory works undertaken while
specifying the scope of PWP projects. There are nine different scopes that are written both in
regulation and the Communique, and there is one more scope that is extensively implemented
in provinces, but not a part of legislative framework: mosque cleaning and Quran courses.
Although in many cases, the General Directorate determines the number of participants, the
period of a programme, and even in some contracts that the provincial directorates should
implement the PWP. However, it is not involved in the process of determining the scope of
PWP projects. In addition, there are no criteria that set rules defining under what circumstances
which kind of PWP scope should be determined as a PWP.

There are many intersection points between Turkish PWP projects and international cases in
terms of the scope of programmes. Park landscaping, afforestation and soil conservation in the
Turkish case can be given as examples that are similar to international cases. However, there
are significant differences in terms of methods of project identification which is key to
determining the scope of a programme. Some countries, such as India, have a transparent
community participation in sub-project identification and the subsequent sub-project
implementation. Contrary to the community participation approach, in Turkish PWP projects
there is no transparency in determining the scope of a programme. In addition, the frameworks
of programme scopes are determined very strictly by regulations and there is no flexibility in

decision mechanisms when determining the scope of a PWP, or adjusting one in line with the
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recent needs of current conditions. Furthermore, even if the scope of programmes has been
defined very strictly, the contractors do not employ the participants as they are supposed to
according to the requirements of that specific scope. The lack of a monitoring system in
Turkish PWP projects and the political factors are the main reasons for these unfavourable
situations in terms of both the rigidity of determining and improper implementation of the

scopes of programmes.

Nevertheless, compared to international cases the scope of programmes in Turkey has some
unique points as well. The most distinctive feature is landscaping in schools, and the
maintenance, restoration and cleaning works in schools which remain loyal to the Ministry of
Education. These two scopes, in a way, are the distinguishing features of Turkish PWP
projects, and determining PWP project durations, the month range, and the annual budget
allocation is largely based on these two scopes. The school year and the number of schools are
the foremost factors that design the implementation of PWP projects in Turkey. Additionally,
the re-utilization requirements are also determined in accordance with these two scopes.
According to the regulation, if participants have been involved in a PWP for up to 9 months,
that means they have to wait 3 months in order to participate in a new PWP, which is equal to

the summer vacation period of schools.

In addition to these two scopes there is one more being implemented in Turkey but not
mentioned in the regulation or Communique, which is cleaning of mosques and Quran courses.
This scope also differentiates Turkey from other countries too. Obviously political factors have
given rise to this, and in order not to draw public reaction it was not included in legislation as
a new scope. Although in some international cases local religious institutions are involved in
PWP implementation to help with coordination or acting as a contractor for a PWP in order to
decrease the poverty and to create valuable assets, there are no traditional examples of religious
institutions that directly belong to the central government and have their own financial sources

to carry out necessary work like cleaning the house of worship.

Alongside the differences and similarities of programme scopes considering the activities that
the participants carry out, there are not any activities to provide skills to participants. In parallel
to this, until September 2017, while determining the scopes, there was a consideration that the
participants are not required to have any qualification or vocational competence. In addition,

PWP projects do not embrace any vocational training programme or activity that may possibly
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provide skills for participants. However, since September 2017, a temporary scope has
emerged that requires a security certificate. This new condition was created on the demand of
Ministry of Education, as it made a request to activate PWP participants in security duties, in
addition to cleaning. Even though becoming a security guard require specific skills, [ISKUR
temporarily accepted the implementation of the scope of security related activities for two
school years from 2017 to 2019. Hence, a protocol signed by three Ministries, including the
Ministry of Interior, Ministry of Education and former Ministry of Labour and Social Security
in October 2017. According to the protocol, nearly 10,000 people were recruited into PWP
projects in the scope of security services for two school years. Although the scope of security
in schools is defined as temporary for 2 years it is assumed that it will become a permanent
practice. If the Ministry of Education does not allocate more resources for school services,
PWP Projects will continue to subsidise them, including security. The requirement of a
certificate is explicitly contradictory to the aims of temporary income support through
unskilled work in PWP projects. However, political preferences are in this direction and thus
lead to the misuse of the unemployment fund and induce an exception in the scope of PWP

projects for the time being.

Apart from security work, almost all scopes of PWP projects rely on psychical strength suited
to unskilled labour such as cleaning or maintenance of buildings, afforestation, and
rehabilitation of the parks. These scopes and work carried out by participants do not lead to
them becoming skilled or qualified in order to integrate and remain in the labour market easily.
In addition to these, due to the lack of monitoring system in PWP projects, it is not possible to

create a valuable asset while implementing PWP projects.

There are nine different types of scopes and one additional scope as already stated. These nine
scopes are listed in article 63 of the Labour Market Services Regulation, and the last scope

originated with a directive written by the General Directorates of the Provincial Directorates.

e Environmental Cleaning
e Renewing Public Infrastructure
e Environmental Cleaning in Schools

e Maintenance, Restoration and Cleaning of Schools

1 http://www.meb.gov.tr/toplum-yararina-program-protokolu/haber/14709/tr (11.05.2019)
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e Restoration and Preservation of Historical and Cultural Heritage:
e Afforestation

e Park Landscaping

e Valley and Stream Improvement

e Work to Prevent Soil Erosion (Soil Conservation)

e Cleaning Mosques and Quran Courses

The chapter will continue with a detailed explanation of PWP scopes in Turkey.

3.11.1. Environmental Cleaning

This scope has the highest recognition level among the PWP scopes in worldwide examples.
This scope relies on physical strength and allows participation of all kinds of people, including
women and those with disabilities, and it has been widely chosen as a PWP scope.
Environmental cleaning is commonly determined as the scope for Turkish PWP projects as

well.

As stated above, there are no explicit explanations about what participants should do in any
PWP projects interms of scope. There are ambiguous issues concerning the responsibilities of
participants in terms of what to do, and this is particularly obscure in environmental cleaning.
In this context everything between pollution control and sewerage and sewage treatment can
be subjects of this scope. In order to preclude potential benefit to private land or individuals,
ISKUR authorities narrow down the range of this scope and specify that places people can

freely access can be the subject of environmental cleaning.

In substance, participants carry out simple cleaning work in public areas within the scope of
environmental cleaning. In this scope, the crucial point is to define which areas are counted as
public places in terms of PWP implementation. For instance, the surrounding area of a
governor’s office could be called a public space, but if people do not have permission to access
that area freely and if any area implements security checks before entering, it cannot be the

subject of the environmental cleaning scope in the opinion of ISKUR authorities.

71



Nevertheless, even though it is stated in regulations that while PWP is implemented, private
and closed areas cannot be the subject of the environmental cleaning scope due to the lack of
monitoring and blurred interpretations of the scope characteristics. In many cases, participants
have carried out duties irrelevant to the scope. It is reported that many contractors employ
participants as general servants, having them check documents or even clean toilets, which is

clearly not environmental cleaning.

Until now, there have been no existing studies on what kind of works are or should be carried
out in the scope of environmental cleaning. Misinterpretations and questionable
implementations lead to contractors using PWP projects to carry out duties within their own
institution, replacing actual workers with PWP participants. This occurs mostly with the scope

of environmental cleaning as a result of its ambiguous definition.

3.11.2. Renewing Public Infrastructure

This scope includes various forms of infrastructure development activities. In this scope,
projects can include laying of asphalt, water pipe and parquet stone paving, as well as
developing water drainage systems and improving the sewage system. In the Turkish case,

municipalities mostly chose this scope for PWP projects.

Unlike in other country examples, the budget for PWP projects is solely allocated for the
labour costs in Turkey, and that is why there is no imbalance the labour costs and other
expenditures. In some cases in South Africa, in construction-based PWP projects, contractors
used only 10% of the total budget for labour costs, and the rest was spent to other expenses
like procurement of raw materials or other required materials (Thwala, 2007). Similarly, in the
Indian case there are also issues concerning the balance between labour costs and other
expenditures. Due to the imbalance in the share of labour costs in total budget, both countries
restrict the cost of materials and administrative expenses to a certain percentage of the total
budget. In Turkish case, while there are no problems in terms of the share of labour costs in
the total budget, a lack of proper planning and participatory decision making mechanisms in

determining local needs obstructs the creation a valuable asset at the end of PWP projects.
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In addition to the low potential of creating valuable asset in the implementation of PWP
projects, in the public infrastructure scope, there are more difficulties in the selection process
than in other scopes. Due to the heavy psychical nature of the work, most contractors demand
male workers and ISKUR’s approach to this demand differs from one province to other. Here,
the provincial director’s approach is the determinant factor, and if they look at the Public
Works Programme as a social assistance programme, and reject the idea of discriminating the
labour division based on the PWP project’s scope, then they will insist objective selection
methods. However, the majority of the directors’ approaches are to select male participants for

this kind of PWP scope.

3.11.3. Environmental Cleaning in Schools

The third and fourth scopes are peculiar to the Turkish case. Due to privatization and
subcontracting policies, the state itself does not directly employ cleaning workers. Thus, there
is a gap concerning cleaning work at public schools, and the cleaning of schools has become
an issue across Turkey, particularly in suburb and rural areas. PWP projects are ideally suited
to solve this situation. By implementing PWP projects, the state can employ people without
using the central budget and also does not need to bind itself to any work contracts or other
responsibilities related to job security. As mentioned before, the maximum length of a PWP
project is set to particularly coincide with the public-school year calendar. Initially, the
maximum length was 3 months, and over the course of time this limit was gradually increased
to 6 months at first, then to 8 months and finally to 9 months. This fits exactly with the school
year calendar from September to June. Besides, in the Active Labour Services Regulations,
two scopes were listed specifically for schools to allow environmental cleaning in a closed
area. As mentioned above, only if the area is freely open to all people can a PWP project be
implemented in the scope of environmental cleaning. In order avoid this rule, a new scope

brought in via the Communique specifically defines the environmental cleaning of schools.

3.11.4. Maintenance, Restoration and Cleaning of Schools

The fourth PWP scope is particularly for work within schools. The most significant distinction
between this scope and the others is that this is the only scope which allow the implementation

of a PWP project in an indoor area. In order to restrain the misuse of PWP projects, the
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regulation only allows PWP projects to be implemented in certain areas, with a specific
definition of open areas. However when it comes to schools, the open-area stipulation is
disregarded, and this leads to the extensive use of PWP projects in schools. The regulation
specifically designates work in closed areas at schools only, so that other state institutions and
contractors cannot request PWP projects and then subsequently use participants as servants,

drivers, etc.

Moreover, due to the specific features of the scope, the rule that forbids a participant to work
in a PWP project if they worked with that PWP contractor in the previous year is not applied
for this scope. This means people who used to work as a cleaner or servant in a school under
the parent-teacher association responsibility are allowed to participate in a PWP project,

regardless of their previous work position.

All school cleaning activities are the subject of this scope. PWP project participants are
responsible for everything from cleaning classrooms to gardening. All auxiliary duties at
schools (i.e. all those not including education duties) can be a subject of this scope. The range
of activity, indoor activity, and the exception of replacement rule are the main feature of this

scope.

3.11.5. Restoration and Preservation of Historical and Cultural Heritage:

The unique contractor of this scope is the Provincial Directorates of Culture and Tourism.
There are several international examples of this scope. In South Africa, for instance, there are
sub-sectors that define the scopes of PWP projects, and one of these is Art, Heritage and
Culture. The underlying objectives of this sub-sector is to enhance cultural heritage and
rehabilitation of natural resources (Mokgohloa, 2005).

Considering the prevalent historical heritage of Turkey, this scope is ideal for Turkey.
However, it never becomes a prominent scope in PWP implementation. One possible reason
for this is the timing issue. Due to the work involved in this scope, it would be mostly
conducted in summer months, and this short implementation period leads to limited

implementation overall.
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3.11.6. Afforestation

This scope suits the aims of PWPs around the world as well as in Turkey. First of all, this
scope depends on relatively high levels of psychical activity which increases the need for
labour, and almost all work is in outdoor areas, thus making the scope well suited to the

Turkish case.

Since 2015, this scope has seen a wide range of implementation areas in Turkey. In 2015,
ISKUR and the former Ministry of Forestry and Water Affairs signed a protocol to implement
PWP projects in the scope of afforestation with a quota of 120,000 people. Pruning and

planting trees, terracing, and reforesting activities are included in this scope.

3.11.7. Park Landscaping

This scope is one of commonly implemented under the Turkish Public Works Programme. It
has similar features to environmental cleaning. The prior condition for implementing a PWP
project in this scope is similar to environmental cleaning in that the park needs to be freely
accessible to all people. Given this precondition, the major contractor for this scope is
municipalities because they are responsible for parks. Almost all the municipalities, from large

cities to local districts in Turkey implement PWP projects in this scope.

3.11.8. Valley and Stream Improvement

The last two scopes are typical PWP scopes implemented around the world, especially in
developing countries. It covers the improvement of the conditions of valleys and streams
which are located all around Turkey. Implementing PWP projects in this scope may help to
protect wildlife and sometimes even makes access to clean water easier in some regions. When
implementing a PWP project in this scope, the contractors differ depending on the size of the
project. Furthermore, when the project involves large areas regional directorates of forestry
are the programme contractor. Sometimes the same scope can be implemented with

municipalities as well, but the areas covered by the PWP project will be significantly smaller.
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3.11.9. Work to Prevent Soil Erosion (Soil Conservation)

The last scope of PWP projects implemented in Turkey is very similar to the previous scope.
Again, this scope is one of most frequently implemented in other country examples. The main
contractor of this scope is also regional directorates of forestry as well. In this PWP scope, the

main aim is to prevent soil erosion where such risk exists.

3.11.10. Cleaning Mosques and Quran Courses

In addition to these scopes, there is one more that is implemented in Turkey regularly. This
additional scope comes into practice with a directive to provincial directorates from the
General Directorate of ISKUR. The directive states that provincial directorates are free to
implement PWP projects with mosques and Quran courses which are affiliated with the
Directorate of Religious Affairs. In accordance with this directive, new PWP projects started
to occur with Quran courses and mosques across all provinces. In this scope, projects are
similar to those carried out with schools. In this PWP scope, participants either clean the indoor

places or make landscape mosque courtyards.

3.12. Comparison and Evaluation of Turkish PWP Scopes

There have been 11 different PWP scopes of implementation since the Public Works
Programme has been implemented in Turkey. Aside from the school security scope, none of
them are listed as temporary scopes. Nine of the scopes are explicitly defined both in the
regulation and the Communique. The school security scope is also legislated, but in a
provisional article at the end of the Communique. On the other hand, the cleaning mosques
and Quran courses scope began to be implemented through a directive from the General
Directorate and is not presented as an official scope in any ISKUR document. Until 2018,
cleaning mosques and Quran courses was included under the name of other scopes in official
papers, and since then, it has been included under the environmental cleaning scope.

The following table shows the number of participants according to scope. Environmental
cleaning accounts for the majority of participants in all years. Afforestation and Maintenance,
Restoration and Cleaning of Schools are the second and third most common PWP scopes.
There have also been significant participation scopes of renewing public infrastructure and

park landscaping. Restoration and preservation of historical and cultural heritage, valley and
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stream improvement, and work to prevent soil erosion (Soil Conservation) demonstrate modest
participation compared to other scopes. Implementation of the school security scope began in
2017, and in the first year more than 9,000 participants were involved in that scope. Participant
numbers in the cleaning mosques and Quran courses scope has steadily decreased over the
years. This scope has been deliberately included under the environmental cleaning scope, and
since provinces enter data under this scope, it is impossible to separate participants working
on environmental cleaning or on cleaning mosques and Quran courses.

Table 7. PWP Participants According to PWP Scope
2015 2016 2017 2018*

Afforestation 126,460 25,727 46,529 28,275
Environmental Cleaning 105,931 53,924 163,817 188,118
Cleaning Mosques and Quran Courses (Other) 56,475 21,411 75 -
Work to Prevent Soil Erosion (Soil Conservation) 386 1,490 8,308 1,831
Renewing Public Infrastructure 27,867 16,272 34,789 20,443
Maintenance, Restoration and Cleaning of Schools 99,485 49,346 56,205 5,344
Environmental Cleaning in Schools 1,556 12,049 11,498 1,077
School Security - - 9,339 1,741
Park Landscaping 8,537 8,776 37,492 25,544
Restoration and Preservation of Historical and Cultural Heritage 2,246 1,769 7,334 2,457
Valley and Stream Improvement 290 1,167 7,018 1,023

Author’s own compilation based on ISKUR Internal Statistic Data

Table 8 shows that one of the main contractors involved in PWP implementation is the
Ministry of Education. It implements three different types of scope with more than 60,000
participants. The Ministry of Agriculture and Forestry is another important contractor due to
extensive usage of PWP projects in the afforestation scope. We may estimate that
municipalities and the Directorate of Religious Affairs are the two major contractor who

implement PWP projects in the scope of environmental cleaning.

Although there are 11 different PWP scopes, the school-related, afforestation and
environmental cleaning scopes account for the majority of all PWP participants. It is important
to diversify the scopes in order to create valuable asset for the public. Furthermore, it is also
beneficial to develop the skills of participants, even if this is done in a limited way. However
due to lack of impact analyses, it is difficult to comment on whether these scopes are beneficial

or not. The following section looks at this issue more closely.
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3.13. Monitoring and Evaluation

The Turkish Public Works Programme has legal arrangements for monitoring all PWP projects
through local unit officers who are authorized by the governor. However, it cannot be claimed
that this monitoring is sufficient to prevent misuse and impropriety. In addition to this, ISKUR
does not evaluate PWP projects institutionally, but as a part of a European Union project an
evaluation study had been carried out by Meltem Dayioglu, and she produced a subsequent

report in 2014.

3.13.1. Monitoring

The legal grounding of monitoring originates from the Article 13 of the Law on the Turkish
Public Employment Agency. The main aim of this article is to define and clarify the authority
and responsibility of an inter-institutional board that consists of local provincial directorates
relevant to the employment scope named the “Provincial Employment Board”. One of the
responsibilities of the board is monitoring all ALMP activities, including the Public Works
Programme. Furthermore, in reference to the Article 13, there is a regulation which defines
the rules and principles of the monitoring process. According to the regulation, all PWP
projects must be monitored at least once during their implementation. The supervisory board

established by the Provincial Employment Board is in charge of monitoring PWP projects.

Although monitoring comprises many different aspects like identifying and tracking
performance as well as making quality-based assessments, supervisory board monitoring is
rather narrow. The board’s first and foremost concern is to make sure that participants are
attending the programme regularly. The board’s second main concern is to ensure that
participants are working in relevance to PWP scopes. Apart from these two concerns, the
supervisory boards do not observe or analyse whether PWP projects are efficient in terms of
gender equity or as a remedy to poverty, etc. The quality or necessity of assets created as a

result of PWP project also is not questioned in the monitoring phase.
The main reason for this situation is that the supervisory board largely depends on

governmental institutions, and sanctions are rarely imposed due to political concerns. As

result, there is a decrease in the importance of monitoring PWP projects, and an increase of
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misuse of PWP projects for irrelevant activities. In order to restrict the effect of local
relationships and create a set of objective rules in monitoring, changes were introduced in a
Communique in 2016. According to these new arrangements, all PWP projects must have
expected outcomes before they start. In accordance with the PWP scope, the ISKUR Provincial
Directorate and contractor must clarify the expected outcomes a PWP project together. In
pursuit of those outcomes, whether they are in progress or not, supervisory boards monitor all
PWP projects periodically, depending on the features of the outcome.

PWP projects were previously designed using general frameworks with the collaboration of
the Ministry of Education but without a specific number of schools or regions. Following the
new arrangements, before implementing a PWP project, contractors must now clarify specific
outcomes. All PWP projects must be designed with relevant outcomes in the chosen scope
before they are implemented. In this example, from school names to how many classes will be
the subject of a PWP project are specified before the project starts. By doing this, authorities
expect to increase the precision and explicitness of PWP projects before they are implemented.

This allows a supervisory board to observe more specific outcomes while monitoring.

In parallel with the process of designing specific outcomes for each PWP project, a new system
was developed to monitor all PWP projects through the General Directorate. A new input field
was added to the system, where the expected outcomes of each PWP project could be tracked
by the ISKUR Provincial Directorate to monitor the progress of each project. This provides
the ability to monitor all PWP projects from a central unit. However, since 2016 ISKUR
authorities have not assessed any figures to improve the efficiency of PWP projects. Therefore,
even though there has been some progress in regulations in terms of monitoring, the results of
monitoring are not taken into consideration in the design of PWP projects, either locally or

centrally.

3.13.2. Evaluation

Although decision makers claim that PWP projects are not good value for money and there
are misapplications, particularly in the selection process, none have sought to evaluate those
mistakes or produce a written report on them. Only a European Union Project named
“Improving the Quality of Public Employment Services-1” provided a report evaluating

Turkish PWP projects written by Dayioglu.
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The evaluation process in the report used two methods: ISKUR’s institutional registration and
mini field research. More than 750,000 records were examined, revealing the basic
characteristics of participants. There was also a comparison between two groups; those who
participated ina PWP, and those who did not participated in a PWP project. By using different
methods Dayioglu tried to analyse the possible effects of a PWP project on participants.
According to the report, compared to non-participants, participants are less educated and
mostly live in the eastern part of Turkey. According to the author, due to high levels of
implementation in the east of Turkey, PWP projects are not only used as ALMP but also used
as a transfer payment in terms of decreasing social inequity. She emphasizes that through

geographical targeting, PWP projects may reach more unemployed people.

In addition to those comments, Dayioglu also used Social Security Institution (SGK) records
in order to determine whether PWP project participants had a job before and after finishing a
project. She stressed that PWP projects have a very limited effect in terms of finding a job
after the project is over, comparing those who participated in PWP projects and those who did
not. However, when she analysed the records from a gender perspective she found different
results. According to the report, there is a positive effect in women finding a job after a project.
Conversely, participating in a PWP project has a negative impact on men, which means men
tend to find more jobs if they do not participate in PWP projects. Another interesting point that
the report stresses is that PWP effects differ depending on geography. While in western regions
of Turkey, PWP projects have a positive effect on finding subsequent employment, in east

regions they have no effect.

Besides results based on institutional records, the evaluation report also featured field research.
The field study only consisted of participants selected by a draw in the presence of a notary in
order to eliminate unobservable effects which occur mostly as a result of misuse in selection
methods. The main aim of field research was to determine the differences between pre- and
post-PWP participation in terms of working hours and income, data not recorded by ISKUR.

However, the research found that were no effects in terms salary income or working hours.
These results are very important in reshaping the PWP implementation cycle, particularly from

a gender and geographical perspective. However, there are no substantially influential points

in the report in terms of implementing PWP projects in general because the decision makers
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do not want to change the existing PWP mechanism. This has led to increasing malpractice in
PWP projects and weak monitoring and evaluation, allowing these negative factors to
perpetuate. Though there have been several developments in terms of measures to strengthen
the monitoring system, as a result of a lack of strong will in the decision making mechanism,

these measures have not been seriously taken into account.
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CHAPTER 4

UNDERSTANDING THE NATURE OF PUBLIC WORK
PROGRAMME; A FIELD STUDY IN TURKEY

The main objective of the field study conducted for this thesis is to understand and evaluate
the ongoing process of PWP projects in Turkey from the implementers’ point of view. In this
thesis, in-depth interviews were used to achieve this objective. As part of the field study, 10
interviews were conducted with those who are substantially involved in PWP implementation.
Interviewees have different positions in regard to their role in the PWP implementation

process.

The field study focuses on implementers rather than participants. The main objective of the
study is to reveal a holistic discussion of PWP projects. There are many challenges in the
implementation of PWP projects, from choosing the contractors to identifying the quotas given
to them and even the start date of a project. Besides, there are many ambiguities in the scope
and selection process of PWP projects. Furthermore, the targeting mechanism and legislative
arrangements are also controversial. These issues mainly occur at the level of
implementers/implementing institutions. Therefore, this thesis focuses on the administrative
and institutional issues in the implementation of PWP projects, and therefore the participants
of specific programmes are beyond the scope of this study. It is important to note that the
decision makers in ISKUR are also hesitant about contacting with participants. It has been
observed during the field study that they tend to be unwilling to stay in touch with the
participants and collect their views about PWP projects in order not to reveal any negative
feedback from them. Thus, in the field study, interviewees were selected from the implementer

side, and include ISKUR and contractor authorised personnel.
The individuals were selected from different positions in order to gather different point of

views about the functioning of PWP projects. There are three main authorities selected,

including the General and Provincial Directorates of ISKUR, as well as the contractors

82



substantially involved in the implementation process. As detailed below, these three

organizations embrace the main functioning of PWP projects.

The General Directorate of ISKUR is the main authority for the planning of PWP projects and
provision of legislative arrangements. It is also responsible for management, budget
preparation and allocation between the provinces. Yet another function is observing the impact
of PWP projects throughout Turkey. Notably, the General Directorate has a key role in
designing PWP projects. The General Directorate has the most influential position on

designating the main features of the Public Works Programme in Turkey.

The Provincial Directorate of ISKUR, in turn, is the local authority for all operational
processes of PWP projects. Provincial Directorates implement PWP projects in accordance
with the direction of General Directorate of ISKUR. In many cases, the quota and the
contractors are determined by the General Directorate in advance. Although they have limited
power in determining the contractors, all decisions are made by provincial directorates while
implementing PWP projects, i.e. selection process, monitoring, payment, etc. Almost all the

procedures are conducted by provincial directorates with the collaboration of contractors.

Lastly, another key actor in implementing PWP projects are the contractors. They are crucial
in accomplishing the objectives of PWP projects. Their approach and attitude are determinant
on the scope of PWP projects and the conditions under which participants work. Contractors
work directly with participants and mainly specify the duties and work of participants. In
addition, contractors have a critical role in the follow up of PWP projects. Their employment

decisions are inextricably linked to the sustainability of PWP projects.

Consequently, the field study includes respondents from three different organizational levels.
With this approach, in-depth interviews have been conducted with 10 respondents from
different organizations. As can be seen in Table 9 below, among them, three interviewees work
in the General Directorate of ISKUR. Two of these are in managerial position who finalized
the legislation changes and decide on a solution to the conflicts that arise during
implementation across provinces. The other is a specialist, and is responsible for the
preparation and coordination of all process concerning PWP projects in the employment

services department.
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Table 8. Summary of Interviewees
Institution Position Responsibility  Gender City

Planning &
Designing the
Respondent1  General Directorate Specialist PWP Male Ankara

Planning &
Designing the
Respondent2  General Directorate Coordinator PWP Male Ankara

Planning &
Designing the
Respondent3  General Directorate Head of Department pwp Female Ankara

Provincial Directorate Provincial Deputy

Respondent4  of ISKUR Director Implementer Male Ankara
Provincial Directorate Departmental

Respondent5  of ISKUR Manager Implementer Male Ankara
Provincial Directorate

Respondent6  of ISKUR Officer Implementer Male Ankara
Provincial Directorate

Respondent7  of ISKUR Officer Implementer Male Ankara
Provincial Directorate

Respondent8  of National Education  Officer Implementer Male Ankara

Respondent9  Municipality Officer Implementer Female Ankara

Respondent 10  Bilkent City Hospital ~ Officer Implementer Male Ankara

Four of the interviewees work at ISKUR provincial directorates. They are responsible for all
actual and ongoing processes. They implement the Public Works Programme through the
legislation and directives given by the General Directorate. They have direct contact with both
contractors and participants. Provincial directorates are the main coordinators of PWP projects
in the implementation phase. Again, two of these interviewees are in managerial positions.
One of them is deputy of the respective Provincial Directorate and the other one is the
department manager responsible for PWP implementation. The other two are technical staff

who track, coordinate and designate all operations from the beginning to end of the PWP cycle.
Three interviewees are from contractors. All of them are the main coordinators in their

institutions responsible for the implementation of PWP projects and have more than three

years’ implementation experience. One works in Bilkent City Hospital, another works in a
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municipality, and the last is from the Provincial Directorate of National Education. They are
all involved in PWP implementation from selection process to the scope of PWP projects, as
well as payment operations, etc. In this regard, all of them have enough experience to discuss

the ongoing processes of the Turkish Public Works Programme.

All the interviews were conducted face-to-face at the interviewees’ offices. The interviews
lasted approximately 45 minutes. None of the interviewees refused the request of interview
during the study. Only one of the contractors’ officers from the municipality did not respond
to a phone call. The contact with the interviewees from the General and Provincial Directorates
was made with the permission of the head of the Employment Service Department. The
provincial deputy director established the connection with contractors. The interview that
conducted with interviewees obtain from the Middle East Technical University Human

Subjects Ethics Committee.

Three different questionnaires were prepared, which have similar questions, but differ slightly
according to the position of the respondent. All of the questionnaires were semi-structured.
Due to the ambiguous nature and different approaches in the implementation of PWP projects,
the questions were carefully designed and did not contain explicit opinions on the assessment
of PWP projects. In order to collect more and confidential data about PWP implementation in
Turkey, the semi-structured interview method was used. It is assumed that with a little
guidance of interviewees in the semi-structured method, interviewees may respond in more

detail and with more clarity.

All the questionnaires consist of the same three main parts (See: Appendix 1, Appendix 2 and
Appendix 3). The first part aims to reveal the general objectives of the Public Works
Programme and its legislative framework through the interviewees’ own opinions. The
legislation questions were not asked to contractors as they do not participate in legislation-

making process.

The second part of the questionnaire is the most comprehensive. It is divided into four subparts,
in order to examine the implementation process in all aspects (i.e. method selection, targeting
mechanism, scope of programme, etc.) from the points of view of the respondents. The
questions in this part about selection methods, targeting mechanism, contractors and scope of

PWPs were asked to all positions.
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The questions in the respective subparts also have small distinctions specifically for each
position. One of the additional questions posed to Provincial Directorate interviewees is about
whether they have any difficulties with contractors or not. On the other hand, a question only
asked to interviewees in contractor positions in the contractor subpart aims at getting their
suggestions in terms of increasing their possible contributions to PWP projects. Additional
guestions were asked in the selection methods subpart to the contractor interviewees, about
whether the PWP participants are those they need, and if not, how the number of required
participants can be increased. Besides these additional questions and the ones which
distinctively were not asked to contractor’s interviewees there are not any major difference in

this part.

The aim of the third part was to evaluate the perception of interviewees about the impact of
PWP projects on the employment status of participants. There are no differences in the
guestionnaire for General Directorate and Provincial Directorate interviewees in this respect.
However, there are two additional questions for interviewees from contractors. The aim of
these questions is to evaluate their employment choices related to PWP implementation as
well as how the Public Works Programme may alter their recruitment situation. The first asks
whether they have employed any participants after completing a PWP project, and other one
asks if PWP implementation did not exist, would they employ any workers for that specific

position or not.

A detailed analysis of interviews is provided in the following sections. The analysis below is
divided into seven parts in order to address the different issues in more detail:
objectives/definitions of PWP projects; assessment of legislative framework; selection
method, targeting mechanism; assessment of contractors; programme scopes; and impacts on

participants’ employment status.

4.1. Definition / Objectives of PWP Projects

This section aims to reveal the interviewees’ own understanding of the Turkish Public Works
Programme. It is key to discussing the general concept of PWP projects and useful in

evaluating the consistency of the responses. Therefore, this section will analyse the

interviewees’ own explanation of PWP, as well as its objectives.
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There are explicit differences in the approach to the definition of the PWP Project in Turkey
depending on the position of the interviewee. Interviewees from ISKUR responded to the

definition question with an academic approach:

PWPs have been created with a Keynesian understanding? (R2)

We can define PWPs as income-generating public welfare jobs used when there is a
structural problem in the labour market’s supply and demand balance, and the
balance breaks down, thus increasing unemployment. 3 (R6)

Both of the respondents defined a PWP as a tool to increase the labour supply and decrease
the unemployment margin. According to Eichner (2013), PWPs support the Keynesian
argument of government intervention, and rightfully, PWP expenditure can be used to raise
overall level of employment. From this point of view, the respondents have reasonable
explanation about PWPs.

Another interviewee from ISKUR General Directorate defines the Public Works Programme

as a fast intervention tool.

When there is an emergency, there is a chance to provide employment within 7 days.
When there is a flood, immediate intervention can be made. If you provide new staff
to the public sector or provide incentives to private sector to create employment,
these measures are not as sufficient as PWP. 4(R1)

This definition has also place in PWP literature. According to Subbaro (2012), one of the main
categories of PWPs is the one implemented in response to natural disasters. According to the
interviewee, the Public Works Programme is the only tool that may respond within seven days
after a flood occurs. It is not possible to react quickly through public employment or incentives
given to the private sector to respond to that natural disaster.

Another common highlight about the objectives of the Public Works Programme is its

temporary income support objectives.

2 Keynesyen anlayigla olusturulmus.

3]sgiicii piyasasinda arz-talep dengesinde yapisal bir sorun bulundugunda ve dengenin issizligin artmas1 yoniinde
bozuldugu donemlerde uygulanan, ¢alisanlara gelir getirici kamu yararma isler olarak tanimlanabilir.

4 Bir olay olsa 7. Giin istihdam saglaniyor. Bir yerde sel oluyor. Hemen miidahale. Kamu kurumlarina kadro versen
ya da tegvik olsa 6zel sektdrde olagan yollardan istihdam yaratma sans1 TYP kadar yok.
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The Public Works Programme is being implemented to provide temporary income
support to those who are detached from the labour market.® (R3)

(The Public Works Programme’s aim is) to avoid people leaving the labour market,
and to employ disadvantaged groups for a certain period by providing them with
temporary income support, particularly in public sector jobs.® (R5)

Interviewees also emphasize the Public Works Programme’s aim of targeting disadvantaged
people. Women’s participation is one of the main references while identifying the objectives
of PWP projects, and there is strong emphasis on women’s status as housewives. Also, people

with disabilities were underlined in disadvantaged groups.

The Public Works Programme is being implemented for certain age groups,
particularly for women, to support the expenses at home.” (R8)

The Public Works Programme’s is good for women who are housewives, wanting to
be useful and wanting to see the outside world.? (R9)

The Public Works Programme is a tool to enable people who have been excluded for
some reason to re-join society, such as those with hearing or speech impediments.®
(R10)

The most distinctive point of the views above is that all these are expressed by contractors.
Presumably, they are the ones who are in touch with participants most intensively, and have

an opportunity to observe their social status. In contrast to contractors, the ISKUR side has a

5 Caligma hayatndan kopmus kisilere gegici gelir katki destegi amagla uy gulanmaktadir.

6 Caligma hayatinda dezavantajli gruplarmn belirli siirelerde 6zellikle kamu islerinde gegici siire istihdam ederek,
kisa siireli gelir destegi saglamak, kisilerin isgiicii piyasasindan uzaklagsmamasimni saglamak.

7 Belli bir yas araligimda ve genellikle ev hanimlarma yoénelik yonelmis diizenlenmis, eve katki olsun diye
diizenlenmis programlar.

8 Ev kadmlar1 i¢in bir seye yaramak isteyen, disarty1 gérmek isteyen kisiler igin evet TYP giizel.

9 Toplumda diglanmig (gozii gérmeyen, konusmasi yamuk, dislanmis kisiler) program sayesinde topluma
kazandiriliyor.
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limited observation period and does not evaluate participants, apart from their working status.

Nevertheless, in the following questions the ISKUR side also refers to housewives.

On the other hand, one of the interviewees highlighted an unfavourable effect of the Public

Works Programme on youth employment.

The Public Works Programme causes atrophy in young people. If they start working
in a hairdresser, they become a proficient hairdresser. That does not happen here.
A young person waits for the next PWP project after finishing the first one.1°(R9)

According to the interviewee, the Public Works Programme causes a reluctance among young
people to work in the private sector because of the projects’ repetitive feature. The responses
bring up the age restriction subject more broadly, particularly in the targeting mechanism
subpart. It is an important point that, according to the interviewee from contractor, young
people should be channelled into other ALMPs, instead of PWP projects.

There are also other statements about the repetitive nature of PWP projects, in addition to
youth participation drawbacks. The essential point that they stress is the frequent change in

the re-participation rule. However, responses differ and contrast.

The rules written according to legislation should not, particularly regarding
participation periods, be updated to create an amnesty (not resetting the
participation period)!! (R5)

Re-participation is an important issue. Increasing the resets in re-participation is
seriously decreasing the importance of this issue. The re-participation periods
should be brought back.'? (R6)

The first view is explicitly against making concessions to increase the re-participation period

of participants. On the contrary, the second view demands that the re-participation rule be

10 Gengleri koreltiyor. Kuafore girse usta olur. Burada dyle bir sey s6z konusu degil. TYP bitince gocuk bizi
bekliyor tekrar TYP’den ¢alistirtyoruz.

11 Mevzuatta yazan kurallarin 6zellikle faydalanma siiresinin af mahiyetinde siirekli giincellenmemesi (faydalanma
siirelerinin sifirlanmamasi)

12 TYP yararlanma siireleri 6nemli bir konu. Yararlanma siiresi ile ilgili sifirlanmalar arttikga konuya bakilan
ciddiyet de 6nemli 6l¢lide diismektedir. Tekrar yararlanma siireleri geri getirilmelidir.
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revoked and bring limitless opportunity to everyone. Some respondents claimed that because
skills are not gained through PWP projects, the necessity for them is disappearing. Therefore,
as long as people want to participate they should have the right to participate. On the other
hand, given their length (up to 9 months) and short waiting time between projects (3 months),
other respondents claimed that PWP projects are increasing dependency of participants on the

Programme, thus deviate from the temporary employment feature.

There is considerable debate about the re-participation issue in the literature. It is a lengthy
debate, and in many international cases, the solution was either to decrease the length and
wage rate of PWP projects, or bring restrictions on the re-participation rule. In the Turkish
case, due to the length and relatively high payment compared to other ALMPs, there needs to
be a restriction on re-participation and this should not reset every time the legislation is

changed.

Generally, all the interviewees acknowledge that the Public Works Programme aims to
increase employment and targets disadvantaged groups. However, they underline its misuse

as well as mistargeting, mostly due to political intervention.

At the moment, it is about winning the election. It is being implemented for political
reasons.*® (R3)

The aim of the Public Works Programme is political. It is being implemented for a
political motive. Apart from certain contractors or very narrow target groups, the
Public Works Programme is being implemented for political aims or to decrease
unemployment due to economic difficulties.** (R1)

One should not benefit from the Public Works Programme because one has a
political circle.r® (R2)

However, it serves a political purpose, i.e. collecting more votes.'® (R7)

13 Su an olan se¢im kazanmak. Daha siyasi nedenler uygulaniyor.

14 TYP’nin amac siyasi. Siyasi saik ile uygulaniyor. Belli kurumlar diginda ya da ¢ok 6zel hedef gruplar diginda
siyasi amag ya da ekonomik gidisat kotiiliigii nedeniyle igsizligi azaltmak amaciyla uygulanmaktadir.

15 Siyasi ¢evrem var diye TYP’den yararlanmamaliyim.

16 Ancak daha ¢ok oy toplamak gibi siyasi bir amaca hizmet ediyor.
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Currently, the Public Works Programme is being implemented to meet the public
institutions labour need under local political pressure to increase employment in
that region.!” (R5)

Beginning with the budget allocation and determining contractors, it can be seen that political
preferences have significant roles. The majority of municipalities that implement PWP
projects belong to the ruling party’s administration. Yet the number of participants is
distributed to cities without any objective criteria. The voting rate for the political party in
power is considered as a hidden benchmark criteria (that is, that higher quota is given to cities
which vote more for the party in power). More importantly, political influence becomes
apparent in the selection process. An interviewee explicitly indicated that a political circle has
an important role in determining participants. It is also a well-known fact that PWP
implementation enormously increases before local or general elections, as well as referenda.
Moreover, it has already been mentioned at the beginning of the Chapter that the decision
makers are unwilling to stay in touch with the participants once the PWP is competed. Most
probably, their unwillingness stems from the possibility that the information collected from
the participants may be used against ISKUR. It is noteworthy to mention that this approach is
strongly related to their highly political involvement, and it also has negative implications for
monitoring and evaluation. It is not possible to conduct a proper monitoring and evaluation in

conditions where no contacts are kept with participants.

In general, interviewees have contrasting view about the objectives and definition of the Public
Works Programme. In the main, they mentioned increasing the overall demand, PWP being a
quick tool of intervention, as well as its temporary characteristics. Meanwhile, they also made
comments about the targeting mechanisms, mostly for women participating in PWP projects.
Other important points are the re-participation issue and political impacts on implementation.

The interviewees’ definitions of the Turkish Public Works Programme are a very useful
indicator when comparing and categorizing within international cases. Both the economic and
natural disaster motives raised in the responses have similar characteristics to the international
examples. In addition, all the interviewees were fully aware of the temporary feature of PWP

projects and the drawbacks of mistargeting.

17 Son durum itibariyle TYP uygulanan kamu kurumlarinimn isgiicii ihtiyacinm karsilanmasi, yerel siyasetin baskilari
ile yoredeki istihdamm bir siireligine de olsa arttirilmasidir.
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Complaints about political interventions were expected. There was a wide response that PWP
projects are implemented for political motives. Interviewees made remarks explicitly on this
issue. This is a key finding of this thesis. It is crucial to know and be aware of the root problems
of programmes when designating possible measures. While respondents concentrated on the
definition of the Public Works Programme as reducing unemployment and providing
temporary income to individuals, responses also raised misuse in the name of political
intervention. Up to this point, there were no significant difference in terms of the respondents’

positions.

4.2. Assessment of the Legislative Framework

The main objective of this section is to understand whether there are lacks or deficiencies in
legislation that obstruct proper and adequate implementation of PWP projects.
Among some respondents, there is agreement that legislative framework is sufficient.

However, there is a lack of capacity to enforce the implementation of the legislation.

It (the legislative framework) is sufficient, if implemented properly.® (R3)

The Communique is sufficient, but the consistency between the legislative framework
and practice is problematic.t® (R2)

According to the respondents who found the legislative framework sufficient, actual
implementation and the written legislation differ. Although in general, the legislation is
sufficient to design the essential rules of a PWP project, when it comes to implementation,
there are misinterpretations of legislation that deviate from the implementation of legislative

directives.

There are also contradictory views that express deficiencies in the legislation. According to
these views, there is a lack cooperation between provincial and general directorates when
creating legislation framework. Also, a lack of work definitions causes broad interpretations

of the scopes of PWP projects.

18 Yeterli. Diizgiin uygulanirsa.

19 Genelge yeterli ama genelgenin anlattigi ile fiiliyat ne kadar tutarl. Orasi sorunlu.
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There is a scope for a programme project, but no work definition. This is a huge
insufficiency. Everyone interprets it as they wish.?® (R1)

There are deficiencies in many issues. This arises because the preparation
legislation was not based on cooperation and input from implementing units in the
provinces. The biggest lack in the legislation is that the projects are not responding
to concrete needs.?! (R6)

According to an interviewee, although there is list of PWP scopes in the legislation, there is
no clear job description for them. This leads to a significant discrepancy between the intention
of legislation and actual implementation. Therefore, everybody interprets the scope of PWP

projects as they wish.

PWP scopes are an important issue that separate PWP projects from other ALMPs in terms of
unskilled work. However, there are many different types of work carried out under PWP
projects, such as secretarial, driving, and even engineering. One of interviewees from the
contractor side has even stated that they employed participants for hospital secretarial work,
and selected the participants from among graduates. Interviewees from the General and

Provincial Directorates are also aware about the preferences of contractors.

We have commissioned secretarial duties. We have employed graduates. 30
secretaries. Patient record system, etc.?? (R10)

Participants are employed in positions like office worker, secretary and public
relations positions.? (R7)

There is no scope for mosque cleaning in the legislation. The environmental cleaning
scope is understood in such broad terms that it paves the way for the implementation
of this kind of work.?* (R1)

20Uygulama alan1 var ama i tanim1 yok. Biiytik eksiklik. Herkes istedigi gibi yorumluyor.

21 Birgok konuda ciddi bosluklar mevcuttur. Bu da mevzuatin yaziliginda tasrada uygulayici birimlerin katiliminda
bir ¢alistay esasiyla olugturulmadigindan olmustur. Mevzuattaki en biiyiik eksiklik projelerin birer ihtiyaca karsilik
verilmemesidir.

22 Sekreter islerini yaptirdik. Universite mezunu galistirdik. 30 tane sekreter. Hasta kayit vs.

23 Katilimcilar birgok kurumda biiro, sekreterlik ve halkla iliskiler gibi pozisyonlarda ¢alistiriimaktadir.
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This is an important indicator that confirms there is no consistency between the legislation and
actual situation. Although implementation has positive outcomes both for contractors and
participants, according to the regulation, PWP projects should not involve these activities.
There are other ALMPs that can be used for this purpose. However, given their length and
higher wage rate, contractors prefer to use PWP projects for the different purposes.
Additionally, this situation demonstrates that Provincial Directorate has no sanctioning power
to prevent contractors employing the participants in certain occupations, which is explicitly
provided for in legislation. The lack of ISKUR control results in the widening of the variety

of occupations.

Due to lack of ability to prevent misuse, an interviewee requested the harmonization of the

legislation with the actual situation.

Mosque cleaning should be added. There is lack of imams in villages. For instance,
in uplands. Nobody lives there in winter. Provide PWP projects outside that time. Is
everyone going to be a state employee? A temporary attendant mosque imam could
be added.? (R4)

This consideration highlights one of the key points about the job descriptions for participants.
According to legislation, work definitions are not explicitly included, thus expose the
implementers to ambiguity. The lack in the legislation may lead to deviation from the main
aims of PWP projects, and needs to be considered as a priority when making legislative

amendments.

Apart from job descriptions, the most comprehensive responses on the matter of legislation
were made regarding the selection method and targeting mechanism. The clear point on these
subjects was mostly about who should be in the priority group, in addition to comments
suggesting the creation of new rules while implementing the listing method in the selection
phase. Though there are elaborative questions about these subjects in the next part of
guestionnaire, it is important to note that interviewees responded to these issues without

guidance.

24 Mevzuatta birakin imamligi camii temizligi adi altinda program konusu yok. ama g¢evre temizligi diye genel
anlasiliyor ve uygulamada bu tip iglerin 6nii agiliyor.

25 Camilerin temizligi eklenmeli. Koylerde mesela imam eksikligi var. Yaylalarda mesela. Kigin cemaat yok. O
stirelerde verme. Onun diginda ver. Hepsine devlet kadrolu mu ¢alistrsin? Gegici cami imam gorevlisi eklenebilir.
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I think, there should be readjustments to age groups, both for men and women. The
age requirement for women should increase from 18 to 30.% (R7)

A new system needs to be setup to compel beneficiaries of social assistance to
participate in PWP projects. 2’ (R5)

Both recommendations cover important aspects of the targeting mechanism. However, due to
political concerns, there is no regulation that makes a connection between social assistance
and the Public Works Programme. As mentioned in Chapter 3, through the legislation there
was an attempt to make a link between the social assistance system and the Public Works
Programme. However, due to limitations in specifying which kind of social assistance a

participant receives, decision makers removed the rule from the legislation.

Beside the targeting mechanism, there were specific recommendations made about the

selection mechanism, particularly regarding the listing and geographical targeting methods.

It is necessary to specify scoring criteria when the listing is used as a selection
method.?® (R1)

Participants who expected to work in aforest should only be selected from a nearby
town or village where the forest is.?® (R5)

These are important comments for PWP implementation. These kinds of preferences directly
affect the profile of participants. At the same time, scoring instruments may require strong

institutional capacity, and thus may impede the fast response feature of PWP projects.

Lastly, there were significant comments on the issue of leave, which directly affects women’s

ability to participate in PWP projects. Again, Chapter 3 clearly indicates that the strict

26 Oncelikli gruplara da kadin ve erkek yas dengesinin diizeltilmesi gerektigini diisiiniiyorum. Kadmlarda yas
durumu 18’den 30’a ¢ikarilmali

27 Sosyal yardim alanlarm listeye kesin girecegi bir sistem olmali

28Miilakat olunca puanlama kriteri getirilmeli.

29 Orman iginde galigacak kisilerin sadece ormanmn bulundugu mahalden (koy, kasaba) segilmesi.
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regulation on leave days leaves participants in difficult situations. According to the rule,
participants have a right not to attend a programme for up to 14 days. Paternity/maternity leave
and marriage license, as well as days off clarified with a medical report or an official document
are included in these 14 days. In all circumstances, payment is not made to PWP participants
on days of leave. In this circumstances, participating in a PWP project with a baby or young

children is particularly difficult for women.

The 14-day upper limit for leave is an issue that should change according to the
programme duration. Breast-feeding and maternity leave issues must be added to
the legislation.*° (R6)

This is another important point regarding the promotion of women’s participation in PWP
projects. In the following section, interviewees made many comments about women’s
participation in PWP projects, particularly with regards to the targeting mechanism. However,
only one of them mentioned this issue in this part of interview. It may be because, the
interviewees are used to this issue, and so they did not want to mention it. Another possible
explanation is that they have not come face to face with examples of participants who needed
to look after their baby or children. Even so, this request is the foremost issue that needs to be
taken into account when changing the legislation, and women should be given the rights

already guaranteed by law.

Throughout this section, respondents highlighted the deficiencies of the legislative framework.
Many responses from the Provincial Directorate implicate the lack of coordination with the
General Directorate while creating the legislation. On the other hand, contractors explicitly
highlighted the conflicts between practice and legislation, Nonetheless, important issues have

been raised in terms of selection criteria and maternity leave.

4.3. Selection Method

The objective of this section is to discuss selection methods, possible challenges while

selecting participants and to determine the most effective methods according to the

30 14 giinliik izin-rapor iist smirlamasi projelerin siiresine gore degistirilmelidir. Kadnlarda siit izni ve dogum
sonrasi izinler mutlaka kapsama dahil edilmelidir.
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interviewees, as well as to make a comparison of the possible effects in participant profiles

when wage level and vested benefits change.

In this part, the interviewees answered the questions in relation to the targeting mechanism. In
fact, these two subjects are strongly interlinked due to the similar outcomes that have an effect
on the profile of participants. The questions mostly focus on three methods of selection: draw
in the presence of a notary public; listing method; and the combination of these. The field
study aimed to scrutinize these methods extensively. Therefore, this subpart mostly focused
on selection methods and the possible effects of wage level and vested benefits on participant
profiles. Responses that related to the targeting mechanism will be analysed with questions

posed on the targeting mechanism.

Firstly, almost all the participants indicate that a draw in the presence of a notary public is
fairer than the listing method. However, as it is impossible to separate the needy from non-

needy participants, the listing method is favoured more.

It seems fair to use a draw in the presence of a notary in the selection process, but
the drafted participant may have apartment, farm, etc. In that case, it is not fair.%
(R1)

You cannot do anything for a poor person when it is a draw in the presence of a
notary.* (R2)

You cannot select the right person in the listing method due to pressure. A draw in
the presence of a notary is chance. When it is draw in the presence of a notary, even
if you know that someone is extremely needy you cannot select them because they
are not drawn. You cannot prevent the wrong people from being drawn.® (R3)

Another concern over using a draw in the presence of a notary public is the difficulties of

placing the participant in terms of geographic location.

31 Noter kurasi gekilince herhangi birinin ismin ¢ikmasi adil gdriiniiyor ama ismi ¢ikan kiginin apartmani var, ¢iftligi
var. O zaman adil olmuyor iste.

32 Noter olunca garibana bir sey yapamiyorsun.

33 Liste yonteminde baski yiiziinden dogru kisiyi alamayabilirsin. Noter kurasi sans. & Noter kurasinda ise aslinda
¢ok ihtiyaci oldugunu bildigin halde kurada ¢ikmadigi i¢in alamiyorsun. Se¢imde noter olursa abuk sabuk tipler
girmesi engellenemez.
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But, reconsidered in this way, the schools are spread across different places in one
district. If the majority of participants come from the same neighbourhood, what
should | do? I cannot place them.** (R8)

On the other hand, there are drawbacks of using the listing method as well. According to the
interviewees, this method leads to pressure on ISKUR, particularly from politicians and

management groups.

There are consistent pressures requesting favouritism in the listing method.® (R1)

Unfortunately, the listing method in particular selects people with influential
backing.® (R7)

Moreover, in some cases, even where the rules are enforced very strictly by provincial

directorates.

We exclude people who have an income of more than three times the minimum wage.
We do this strictly. However, later a phone call can change the results.?” (R4)

Similar to the case of the ambiguous determination of the work definitions, the Provincial
Directorate cannot enforce the income rule regulation when the listing method is implemented.
According to the statements, the provincial directorates involuntarily select people who have
an ineligible income status. More explicitly, the phone call reference suggests political

pressure from a different angle.

All these selection methods have advantages and disadvantages, but in order to increase the
participation of needy people, interviewees made various suggestions that will be elaborated

in the Targeting Mechanism section.

34 Ama sOyle diisiiniin 170 okulun tamami dagmik. Noterde hepsi ayni bdlgeden ¢ikarsa ben ne yapacagim?
Yerlestiremem ki.

35 Liste yonteminde siirekli torpil baskis1 oluyor.

36 Maalesef 6zellikle Liste yonteminin adi herkes tarafindan torpillilerin oldugu liste olarak aniliyor.

87 Geliri 3 asgari licreti gegen varsa ¢ikariyoruz. Bunu harfiyen yapiyoruz. Ancak sonradan tel agilip degistiriliyor.
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Lastly, one of the most prominent topics of this subpart arose with the last question. There are
different opinions about the possible effects of changing the amount and method of payments.

The main reasons lying behind these differences is geographical discrepancy.

The region we are located in is relatively rich. People have to come from far away.
There are not many people who want to come here and work. If we decrease the
wage we cannot find anyone to participate. It is already hard to bring them here.®
(R10)

There are very few people who are not in need. In short, a change in wage rate will
not have much effect.*® (R8)

It will not change. People need even that one lira. We can find participants no matter
what wage rate you provide.*° (R9)

Even though this field study uses a small sample, it identifies one of the key features of the
Public Works Programme. According to the interviewee from Bilkent City Hospital, due to
the location of the hospital, any decrease in PWP wage affects the decision to participate
enormously. Given the relatively large distance from when the participants reside, they imply
that no one would want to participate in a PWP project if the wage rate decreases. However,
other interviewees on the contractor side indicate that there would be no significant changes if
the wage rate decrease due to the fact that there is extensive poverty in the region where the

PWP projects are implemented.
4.4. Targeting Mechanism
In this section, the targeting mechanism of the Turkish Public Works Programmes will be

discussed. Considering the objective PWP projects is to reduce poverty and tackle

unemployment, it is very important to design an accurate targeting mechanism. A discussion

38 Bizim oldugumuz bolge gorece zengin bir bolge. Uzaktan gelmek zorunda kaliyor insanlar. Burada oturup bu isi
yapmak isteyen pek yok. O nedenle iicreti diisiiriirsek burada ¢alisacak kimseyi bulamayiz. Zaten zor getiriyoruz.

39 [htiyac1 yok diyebilecegim say1s1 cok az. Kisaca bizim buralarda fark yada etki etmez pek.

40 Degismez. Adamlarmn bir liraya bile ihtiyac1 var. Hangi licreti verirseniz verin bir katilime1 buluruz.
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of the detail of the current targeting mechanism of the Turkish Public Works Programme

follows.

The first and foremost underlying issue concerning the targeting mechanism is that there needs
to be a restriction on women’s priority. Almost all the interviewees agreed that an age
restriction must be stipulated for women’s priority. In addition to women, there are comments
about the age restriction for men. One of the possible reasons for the male age restriction is
that older men have more difficulty in finding a job compared to younger men, which makes
older men more vulnerable. The second possibility is that older men have less time until
retirement, and an increase in age restriction for men may help support their retirement.
Following to the responses about female age restriction, a response about male age restriction

is related to the retirement issue, and recommends the male age restriction be 50 years old.

There needs to be an age restriction for women as well. There should not be priority
for women younger than 35 years old. 41 (R3)

There is no advantage to women. The scope of women targeting is so big that
everybody in the priority group do not have much of an advantage.*? (R2)

In my opinion, the age restriction needs to be more than 18 years old.*® (R7)

I am against the absence of an age restriction for women. Women who are older
than 35-40 years old should have priority. | do not want to see a woman who is 20
years old in front of me.** (R9)

Beside these arguments, interviewees offered different ranking methods in order to reach the

neediest women.

41 Kadnlarda da yas sinir1 olmali. 35 yag alti kadin 6nceligi olmamali.

42 Kadinlara herhangi bir avantaj olmuyor. O kadar biiyiik ki; herkes oncelikli ¢ok bir avantaj kalmiyor.

43 Kadmnlarin yas sartmm 18 den daha fazla olmas1 kanaatindeyim.

44 Kadmlarin yas sinir1 olmamasma karstyyim. 35 — 40 yas Ustii kadin oncelik olmali. 20 yasindaki geng kizi
getirmesinler.
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There could be a distinction to prioritize women in terms of those who reside in a
women’s shelter or women who have lost their husbands.*® (R3)

Women who have lower educational levels could be prioritised. Instead of all
women, only those with just primary school education could be prioritised.*® (R1)

Women’s participation is an important aspect of PWPs. There are also different rules in order
to increase women’s participation across the world (Subbaro et al., 2012). However, in the
Turkish case women’s prioritization is over generalized, thus inducing occasional misuse. Due
to over generalization, many women who are not looking for a permanent job in private sector
are becoming a target group and among those women who participate in PWP projects are not
willing to work in private companies after finishing those projects. In addition, PWP projects
are not effective in helping young women increase their skills compared to other ALMPs, like
on-the-job training or vocational education. Below are the interviewees’ explicit statements

about the misuse of PWP projects.

The aunts and grannies who never wanted to work their entire life are going out of
their homes. They are not willing to work after the PWP project finishes; therefore
they may not be the right people to target.*’ (R3)

She is in the target group because she is a woman, but her husband is the district
governor.*® (R1)

Alongside the women prioritization issue, interviewees highlighted new priority groups that
need to be added to the targeting mechanism. Similarly to the women age restriction, many of
the interviewees suggested increasing the age restriction in prioritisation of men. These
recommendations mostly combine with retirement issues, such as a short time remaining

before pension gualification.

45 Kadin sigmma evlerindeki kadmlar, esi 6lmiig vb. ayrima gidilebilir.

46 Kadmlarda egitim seviyesi diisiik olanlar éncelikli olabilir. Tiim kadmlar yerine. flkokul mezunu olanlar olabilir
mesela sadece.

47 Hayatinda ¢aligmak istemeyecek teyzeleri, neneleri evden ¢ikartyor. Programdan sonra gahgmak istemeyecek o
nedenle bu gruptaki kisiler dogru olmayabilir.

48 Kadn oldugu igin hedef grupta ama esi kaymakam.
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I do not understand why there is a restriction of 35 years old. It should be more like
50 years old. The people who are close to retirement should be in the target group.
The people who want to stick to the official age of retirement should also benefit
from PWP projects.*® (R1)

Also in men, income level, number of children, marriage status, etc. need to be
identified. Prioritization needs to be 45 years old instead of 35.%° (R3)

It should be 45 for men.%! (R8)
Age restriction for the male target group needs to be increased.®? (R5)

The long-term unemployed is also a prominent prioritization group stated by interviewees.
According to interviewees, identification of such a new group requires collaboration with the
Social Security Institution. A person with no work record for more than a year should be

considered as long-term unemployed and should have priority to participate PWP projects.

Long-term unemployment should be added. Measurement is important here.
Prioritisation could be created through the records of the Social Security
Institution.*® (R1)

We need to increase the participation in PWP projects of people who do not even
have one day of work recorded at the Social Security Institution.** (R6)

49 35 yas ustii erkek neden var anlamiyorum. Yas smir1 daha biiyiik olmali. 50 yas falan olmali. Emeklilige yakin
kesim olmali. EYT olanlar yararlansm.

50 Erkeklerde de gelirine, ¢ocuk sayisina gore, tek bagma yasayan erkek ise vb. almmasi. 35 yerine 45 yag istil
oncelikli olmalidr.

51 Erkek igin 45 olmalu.

52 Erkek hedef grup yas oranmn yiikseltilmesi.

53 Uzun siireli issizler eklenmeli. Olgiim 6nemli tabi burada. SGK kayitlar: iistinden desteklenerek bir 6ncelik
verilebilir.

5 Son 1 yil ierisinde 1 giin dahi SGK’s1 olmayan i arayanlarin katilabildigi Toplum Yararma Programlarin
sayisimni artirabilsek mesela.
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Apart from the suggestions about age restriction and long-term unemployment, there were also

suggestions about people with disabilities.

Depending on the contractors and scope of the programme, people with disabilities
could be considered separately. People with disabilities could be considered as part
of social responsibility.> (R3)

In each programme, a quota of 10% could be stipulated for people with disabilities.®
(RS)

In the Turkish Public Works Programme, the participation rate of people with disabilities has
been less than 3% over the last 8 years. Although they are listed in the priority group, in
practice, the total share of people with disabilities almost negligible.

Another substantial issue concerning the targeting mechanism indicated by the interviewees is
social assistance beneficiaries. However, there were contrasting views on this issue among the
interviewees. On the one hand, some interviewees recommend prioritising social assistance

beneficiaries, while others preferred not to include social assistance beneficiaries in the target

group.

Social assistance beneficiaries. Because, they are getting aid from the state. Instead
of that aid, they should work through state money. It should increase the transition
into the labour market.>” (R3)

It would be useful if there were a requirement that social assistance beneficiaries have
to apply to PWP projects. This would decrease the expectation and habit of
complimentary aid.® (R5)

On the other hand, there are opposite views about social assistance beneficiaries.

55 Programm kurum tiiriine ve uygulamasina gore eski hiikkiimlii engelli konusu ayrica degerlendirilebilir. Engelliler
daha ¢ok sosyal sorumluluk gibi diisiiniilmeli.

56 Her programda yiizde 10 oraninda engelli katilimc1 sart1 getirilebilir.

57 Sosyal yardim alanlar. Ciinkii onlar devletten yardim aliyor. Onun yerine devlet parasi ile galissin. Is hayatma
gecisi artirsm.

58 Sosyal yardim alanlara TYP bagvurularmin zorunlu kilmmasi faydali olacaktir, karsiliksiz yardim beklentisini
ve aligkanligmi azaltacaktir.
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I think it is more logical to prioritise those not receiving state aid rather than those
who are. Beneficiaries are already above the hunger threshold.*® (R6)

There is a confusion among social assistance beneficiaries. They are confused about
which money to take. They do not know what to do between the three months waiting
period, and so let themselves continue receiving social assistance.® (R8)

These remarks recall the main characteristics of the segregation feature of PWPs in terms of
country income level. As PWPs create temporary jobs for workers, they are a useful tool in
the workfare approach. High-income countries prefer to use PWPs as a part of workfare
system. These countries mostly tie the provision of benefits (i.e. social assistance) to work for
the public good, and via financial sanctions enforced on those who receive unemployment
insurance fund payments, or social assistance in this case (Kalman, 2015). However, it is
necessary to distinguish individuals in terms of their own need in the workfare approach and
this requires institutional capacities. Nevertheless, less developed countries are not capable of
recording family needs and incomes with their institutional capacities. Therefore,
unconditional PWPs are sufficient to deliver poverty relief to needy people (OECD
Employment Outlook, 2005).

On this basis, some of the interviewees recommended approximating the Public Works
Programme with the workfare approach. On the other hand, some preferred to preserve the
unconditional feature of the Public Works Programme through the discussion of whether the
social assistance beneficiaries are in the target group or not. Nevertheless, the debate about

institutional capacity will continue in the final subject of the target group subpart.

Lastly, many interviewees put emphasis on the income test issue. So far, all the remarks,
suggestions and opinions concerned a specific determinant group or a characteristic that
restrict the conditions to qualify for the target group. However, the determination of a target
group through income level is a new aspect separate from other methods of specifying the

target group.

59 Sosyal Yardim alanlar yerine alamayanlar daha mantikli bana gore. Clinkii alanlarmn zaten aglik smir1 diizleminde
bir artis1 var.

60 Sosyal yardim alan insanlarin kafasi karigiyor. Sosyal yardim alan hangi paray1 alacagini sasiriyor. Aradaki 3
aylik siirelerde ne yapacaklarmi bilememeleri nedeni ile sosyal yardim alanlar birakm onu almaya devam etsin.
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Many of the interviewees state the necessity of a link between the poverty and degree of need
to participate in a PWP project. Almost all the participants defined needy people as being in a
degree of poverty. According to the interviewees, increasing the participation of the poor is
essential in reaching the aim of the Public Works Programme. Thus, the measurement of
poverty came into prominence as a targeting mechanism. Below are statements from the
ISKUR side relating to system integration in specifying the target groups through income

level.

We need to make the income test more comprehensive. The Ministry of Family does
not share income information. | suppose it would be more accurate to integrate the
social assistance services with the Public Works Programme. The income test is
important. Doing the test in a single institution would help increase the number of
needy people.®! (R3)

People who are poorer. The income/wealth issue is important. It may be easier to
determine the income/wealth issues through integration with the General Directorate
of Social Assistance and Solidarity and Social Assistance and Solidarity Foundation
(SASF) systems.®? (R2)

In order to increase the number of needy people, participants may be preferred
according to level of household income. In order to reach this target group, the SASF,
local authority, association of people with disabilities, institutions that pay the
disability pensions and municipalities may provide their support.5® (R5)

As seen from the statements, a proper method of reaching the poor requires an integration
model with several institutions. It is not easy to coordinate different institutions in determining
the target group. Therefore, many low-income countries such as India implement PWPs with
a universalistic approach. However, they also keep the wage rate below the market wage, thus
enabling the self-selection method (Imai, 2004). Contrary to India, in Turkey, participants
receive the actual market wage. Moreover, the Public Works Programme provides the highest

level of income compared to other ALMPs run by ISKUR. Justifiably, interviewees from

61 Gelir kontorliinii daha kapsamli yapmak lazm. Aile tarafi gelir bilgilerini vermiyor. Ulkenin sosyal yardm
hizmeti ile TYP birlestirilip biitiinlesik bir is yapilirsa daha dogru gruba yapilabilir. Gelir testi 5nemli. Tek kurumda
yapilarak sonunda bu programlara katilan ihtiyag sahiplerini artrabilir.

62 Daha dar gelirli kigiler. Gelir varlik mevzuu 6nemli. SYGM, SYDV sistemleri ile entegre olarak gelir ve servet
tespiti kolaylasabilir.

83 Thtiyag sahiplerinin Katilimlarmi arttirmak i¢in katilimeilarm bulundugu hanelerdeki gelir seviyesi diisiik olanlar
tercih edilebilir. Hedef gruplara SYDV’lerden, mahalle muhtarlarindan, engelli derneklerinden, engelli maast
O0demesi yapan kuruluslardan, belediyelerden destek almabilir.
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ISKUR recommend a system that ties the Public Works Programme with the social assistance

system, making it easier to overcome excessive demand.

In addition to interviewees from ISKUR, contractors have similar opinions. According to
interviewees from contractors there needs to be an income test in place of declarations made
by participants. In addition to that, ISKUR should take more responsibility in measuring the

income level of possible participants.

As | said earlier, a Job and Vocational Counsellor should recruit according to
profiles. | should not think about it. In the interview, we are asking participants
whether their income is more than 4800 lira or not. When they say “no”, they pass.
There is no check. Why should I check? They are already poor. It is the duty of ISKUR
consultants.®* (R9)

We need to take a statement of income. There has to be certification at the beginning.
They make an address change. They move to their neighbour. Would the income
change? We need to measure the household income.®® (R10)

If it is possible, integration of PWP projects with social assistance services would explicitly
raise the objectivity of determining the target group. However, due to lack of collaboration
between institutions and lack of general institutional capacities, this integration will take a

long time to be accomplished.

Presently, already defined priority groups, i.e. women, people with disabilities, etc. can be
determined easily while selecting participants. However, additional rules about selecting
criteria such as address requirements or household income level are not implemented
effectively due lack of institutional control. In practice, in many cases, ISKUR gives

responsibility for the evaluation of participants to the contractors.

The majority of suggestions requires high institutional cooperation. The biggest grievance

stated by interviewees is the request of the non-needy to participate in PWP projects, and

64 Sgyledigim gibi IMD profile gore almali. Ben diisiinmemeliyim. ISKUR danismanlar1 egitilmeli. Miilakatta
evine 4800 liranm {istiinden para geliyor mu diye soruyoruz. Yok deyince hop gecti. Kontrol yok. ee bunu ben niye
yapayim? ISKUR yapsm. Bilgisayar kullanmayacak. Zaten fakir. ISKUR danismanmin gorevi.

65 Gelir beyanini almak gerekiyor. Aile iginde gelir olaymi ilk basta belgelendirmek gerekir. Adres degisikligi
yapiyor. Komsuya gidiyor. Geliri degistirmis mi oluyor? Hanedeki geliri 6lgmek lazim.
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therefore the suggestions posit increasing the institutional capacity to distinguish the needy

from the non-needy.

4.5.  Assessment of Contractors

Contractors are one of the main pillars in implementing PWPs. Their approach to PWPs is
key, both for outcomes and for operations. Although the contractors may be public institutions
their structural characteristics differ greatly. Contractors will vary the timing, duration and
scopes. Some contractors are more involved in political interests, like municipalities. In
addition to that, some other contractors require strict timing and periodization in order to
achieve successful PWP implementation. In this subpart, all the questions posed to

interviewees considering these factors will be examined.

Referring to the responses, there was a drawback concerning the scopes of the programmes.
The main debate is over whether contractors are employing the participants in order to create
public good through PWP projects, or employing them for the contractors’ essential duties

which would need carrying out even in the absence of a PWP project.

Should the need of the contractors be met through the Public Works Programme or
permanent employment?% (R2)

Those using it for their own internal work seem problematic for me.®” (R1)

They have hundreds of their own workers for the same jobs, however through the
temporary work, contractors receive unearned socio-political income.® (R6)

PWP projects should focus on needs, they should not facilitate the permanent
employment of officer and workers jobs.®® (R5)

66 Burada yiiklenici kurumlarm ihtiyaglar1 TYP ile mi kargilanmali yoksa siirekli istihdamla mi kargilanmali?

67 Kendi i¢ isleyisi ile ilgili is yapan yerler bana sikintili geliyor.

68 Kendilerinde ayni is i¢in yiizlerde personel olmasma ragmen bu gegici siire ile istihdam olan kisiler {izerinden
sosyo-politik rant elde etmek istemektedirler.

69 TYP’ler ihtiyag odakli olmali, hali hazirda memur ve is¢i olarak daimi statiide ¢ok sayida ¢alisani bulunan
kurumlarda memur ve is¢inin igini TYP katilimcilarma yaptrrarak mevcut personele haksiz bir rahatlik
kazandirilmamali.
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These are important remarks in terms of PWP aims. Generally speaking, in the literature,
PWPs are implemented for macroeconomic reasons, seasonal variations in labour demand, or
in emergencies following natural disasters (Subbaro etal., 2012). None of these reasons justify
the implementation of PWPs for work that existing workers are doing. However, according to
interviewees, the jobs that the contractors already have to do independent from PWP projects

are being done through PWP projects.

Another prominent issue for contractors is timing concerns. According to interviewees, the
timing period of PWP projects need to be carefully designed according to the type of

contractor. Otherwise, PWP implementation will be ineffective.

PWP projects implemented at times where tree trimming cannot be carried out are
contrary to their aims.” (R1)

I think it is very convenient to implement a PWP for afforestation in sowing and
planting season.”* (R7)

The start time of the projects is ridiculous. Should a PWP project start after schools
open? Later, after schools have closed, they work for 20 days.’? (R8)

The Directorate of National Education and the Regional Directorate of Forestry came to the
forefront in relation to the timing issue. The school term and weather conditions transparently
set forth the periods of PWP projects, and these fit perfectly for these contractors. Therefore,

the timing issue was mentioned in relation to these two contractors.

In addition to the timing discussion, many of the interviewees mentioned these contractors in
terms of suitability as well. However, in this discussion, there is a contrast between the

interviewees, particularly from the contractor of the Regional Directorate of Forestry. The

70 Ne agag ne de budama yapilamayan dénemlerde verilen TYP’ler amaca aykiri.

"1 Bence; ekim dikim zamaninda yapilmak suretiyle orman midiirlikleri ¢ok uygun.

72 Projelerin baglama tarihleri sagma. Okullar agildiktan sonra TYP mi verilir? Sonra okul kapandiktan sonra 20
gilin calist.
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following are responses to the question “Which contractors are the most suitable for the aims

of PWPs?”.

The most suitable one is the Directorate of National Education. There is benefit to the
public. It could be municipalities. Forestry is not suited to the aim of PWP. There are
no workers when implemented in winter.”® (R1)

The Directorates of National Education and Forestry, and partially the municipality
(as they have parks and gardens.)’ (R3)

The Directorate of National Education is the most suited institution. School cleaning
and security is a general need. It could be municipalities. Roads, parks and gardens
touch all sides of society. Planting trees, forestry is rather consistent.” (R2)

These three responses are from the General Directorate of ISKUR. All of them mentioned
three contractors: the Directorate of National Education, the Directorate of Forestry, and
municipalities. Their main benchmark is whether the contractors reach the public or not. There
is a common consensus on national education and municipalities. However, due to improper
timing, an interviewee claimed that forestry is not a suitable scope for PWP. On the other hand,

interviewees from provincial directorates responded differently than the general directorate.

More PWP projects could be implemented with schools, universities and muftiates.
There is some speculation among the public about the fact that municipalities are
misusing the PWP projects. Participants are being employed in improper areas, both
in courthouses and municipalities.”® (R5)

If 1 should give bad examples: The Directorate of Culture; there is no cultural heritage
or environmental cleaning. The Ministry of Education; we take over the duties from
parent-teacher associations. Courthouse; what are the hundreds of people doing in
one building?’” (R7)

73 MEB amaca en uygun. Halkta bir karsilig1 var. Belediyeler olabilir. Orman TYP’leri ise amaca uygun degil.
Verilen TYP’de ¢alisan olmuyor.

74 MEB, orman, kismen belediye (Park ve bahgeler oldugu igin)

75 MEB en uygun kurum. Genel bir ihtiya¢ okul giivenligi ve temizlik. Belediyeler de olabilir. Yollar, park bahgeler
toplumdaki tiim kesimlere hitap ediyor. Aga¢ dikimi, orman hadi tutarli.

76 Ozellikle okul, iiniversite, miiftiiliklerle daha fazla program yapilabilir. Belediyelerde ise TYP nin suiistimal
edildigine dair halk arasinda olumsuz sdylentiler bulunmakta. Katilimcilar adliye ve belediyelerde TYP konusuna
uygun olmayan islerde ¢alistirilmaktadir
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I would say district governor. They call the needy people through SASF. Hospitals are
a bad example. It is problematic in places that really require skills.”® (R4)

The contractors’ responses differed from the responses from Provincial Directorate
interviewees. In addition, an interviewee was against implementing a PWP project with the
Ministry of National Education as it impacted on the responsibility of another institution.
Moreover, universities, muftiates and district governorships were suggested as being suitable
contractors to implement PWP projects. However, because of issues of misuse and the fact

that skills are required, municipalities and hospitals were looked upon negatively.

It is not possible to evaluate whether a contractor is good or bad as a whole. Although many
of the interviewees claim that Directorate of National Education is the most suitable

contractors for PWP, one of the interviewees stated that there are mistakes in planning.

It is necessary to establish a protocol with the Directorate of National Education to
restrict the provision of PWP participants at schools where they already have 3-4
servants, and prioritize the schools where they have no servants.” (R6)

In addition to this view, there were more comments about the surplus employment through
PWPs in contractors.

If they need 10 people, we should not give them 15-20 people. At most, it should be
11.8° (R2)

I do not know how, but we should not send 500 participants if the contractor has 50
employees.® (R1)

77 Kotii 6rnek vermek gerekirse; Kiiltiir miidiirligii: ne kiiltiirel miras var ne ¢evre temizligi. Milli egitim: okul aile
birliginin goérevi devraldik resmen. Adliye: yiizlerce kisi bir binada ne yapiyor?

78 Kaymakamlik derim. Kaymakamlik SYDV iizerinden ihtiya¢ sahiplerini ¢agiriyor. Hastanelerde koti 6rnek
mevzuu. Gergekten egitim gerektiren yerlerde ¢aligtirmalari sorunlu.

7 Milli Egitim kurumlarinda da 3-4 tane Hizmetlisi bulunan okullara ilave katilime1 dagilimlari yapilmasinin 6niine
gecilmesi icin Milli Egitim Bakanlig1 protokoliine hi¢c Hizmetlisi olmayan okullara 6ncelik verilmesi gerekliligi
ibaresi eklenmesi fayda saglayacaktir.

80 10 kisi ihtiyaci varsa oraya 15-20 kisi vermemeliyiz.

81 Yiiklenicinin, nasil yapilir bilmiyorum ama 50 tane ¢aligan1 varsa 500 katilimc1 gonderememeliyiz.
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It is understood from the responses that many contractors are implementing excessive humbers
of PWP projects compared to their institutional capacity. It is hard to manage large group of
people if there are not enough human resources. Besides, if PWP scopes are channelled to
existing jobs which are already being carried out by permanent workers, this may lead to

unproductivity.

In addition to the excessive number of participants, there is another important issue about the
determination of PWP scopes. One of the main concerns of the interviewees was the issue that

PWHP scopes cover indoor areas where there are no public interests.

It should not be used for building cleaning. It is ridiculous to clean the Social Security
Institution building, with wages being cut from a worker. It is irrelevant to publics
service. There is no relation between benefiting society and serving tea.®? (R1)

In particular, 1 am against implementing PWP projects at places with just one
building.® (R7)

This issue shares common ground with the discussion of the lack of work descriptions in the
legislation. In the first part, some of the interviewees mentioned that because the work
definition of the scope is lacking, there are misinterpretations in implementation. These

responses are a reflection of this deficiency and come back into focus in this section.

Lastly, suggestions for increasing the productivity of contractors relate to monitoring issues.
Many of the interviewees referred to the lack of auditing the contractors, or worse, the lack of

sanctioning power over contractors for the results of auditing.

An auditing mechanism must be ensured. Even though there is auditing, there are no
sanctions after auditing. Therefore, auditing is non-functional .8 (R2)

82 Bina temizligi amaci icin kullanan kurumlar olmamal. Isciden yapilan kesintiyi SGK binasmi temizlemek icin
kullaninca sagma oluyor. Halka hizmetle ilgisi yok. Toplum ¢ikar1 i¢in ¢ay gotiirmek ¢ok baglantili degil.

8 Ozellikle diiz bir binadan olusan yerlere TYP verilmesi taraftar1 degilim.

84 Denetim mekanizmasi saglanmali. Kontrol etsek de sonra yaptirim yok. O yiizden denetimler gostermelik.

111



Controls need to be increased. ISKUR should have a say in this field. There are no
sanctions, even if contractors employ participants in contravention of the legislation.
Therefore, ISKUR cannot audit the activities.®® (R3)

One of the interviewees highlighted the municipality’s political involvement as a difficulty in

implementing PWP projects.

For sure, municipalities. The reason is that they are political institutions. First you do
the work, then adapt the legislation to that.% (R7)

Again, political intervention comes to the forefront. The lack of auditing and sanctioning
power has a close relation with the political issue. ISKUR does not have enough power to
force contractors to implement PWP projects properly, according to the legislation. This is
reflected in determining the number of participants to the design of the scope of PWP projects.

In order to decrease this influence, an interviewee suggested changes in implementation.

We need to restrict the contractors. We need to ensure that contractors share the
expenses. We need to take strict measures on what follows.?” (R1)

These are valuable recommendations. Currently, ISKUR provides PWP projects to almost all
public institutions, regardless of their suitability. Most of the contractors implement PWP
projects for their internal cleaning work. The determination of the number of participants is
not carried out by the contractors, it is decided on by politicians. They do this without
considering the capacities of the contractors, leading to supernumeracy. Due to lack of
auditing, ISKUR cannot interfere with contractors at this point. Notwithstanding, every year
the number of participants and contractors increases. It is necessary to take measures that will
benefit PWP implementation. Besides restrictions on contractors, making the contractor share
expenses may be useful in decreasing misuse. When contractors need to pay for participants,
they will not be willing to employ more than they need. This may ensure productivity and

prevent the overuse of PWP resources.

85 Kontroller artmali. ISKUR’un s6z sahibi olmas1 lazim. Mevzuata aykir1 konularda da katilimcilar1 ¢alistirsa
hi¢bir sekilde yaptirim yok. Bu nedenle etkinlikleri denetleyemiyor.

86 Belediyeler tabiki. Tartismasiz. Nedeni; siyasi bir olusum olmast. igi yapacaksm sonra mevzuata uyduracaksin.

87 Yiiklenici kurumlar1 kisitlamalyiz. Giderlere ortak olmasmi saglamaliyiz. Devamlar ile ilgili siki tedbir
almaliyiz.
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4.6. Programme Scopes

The final subpart covers programme scopes. This issue highly interwoven with assessment of
contractors, because apart from environmental cleaning, almost all the scopes relate to a
certain contractor. Therefore, the responses have many similarities to the previous subpart.
Nevertheless, programme scopes also received new recommendations and considerations.

In general, interviewees indicated that programme scopes are sufficient. However, some of
them are more useful, and some are not implemented accurately. All interviewees from the
general directorate of ISKUR mentioned schools as a useful programme scope. It is most likely
that this is the most beneficial scope that generates valuable assets, in terms of cleaning schools
and providing a sterilized environment for students. Moreover, job definition of this scope is
clear enough and contractors do not attempt to depart from the rule systematically, as in

municipalities.

Schools are important. After that, environmental cleaning, and then forestry.® (R1)

The ones related to schools. Parks, gardening and forestry. The scopes related to
nature are logical. Because participants can contribute more easily. An asset comes
into existence. Motivation increases.®® (R3)

| think that the Ministry of National Education, schools and municipalities are
productive.® (R2)

In addition to schools, environmental cleaning, and maintaining parks and gardens are counted
as a good practice. A common theme of interviews from the General Directorate of ISKUR is
rating scopes in terms of their connection to society. According to them, schools, parks and
gardens are the main public spaces, and through non-skilled work, it is possible to create an
asset for everyone. On the other hand, contractors responded to the questions from the

perspective of improving participants’ skills.

88 Okul en 6nemli. Sonrasinda ¢evre temizligi sonra agag¢landirma.

89 Okullarla ilgili olanlar. Park bahge ve agaglandirma. Dogayla ilgili konular mantikli. Ciinkii bu konularda vasifsiz
seyleri daha kolay yapar katilimcilar. Ortaya iiriin ¢ikar. Motivasyon artar.

9 MEB, okullar, belediyeler verimli diye diistiniiyorum.
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I do not think PWPs add value to people. Ok, there is employment, but there is no
added value.®* (R8)

Do we have to recruit primary or secondary school graduates? Sometimes we need a
secretary, an IT specialist. How can we recruit for these positions? We cannot
immediately hire a new person in place of a retired worker. We need to get permission
for these gaps.®? (R10)

There should be mechanism to gain occupations. We should teach excel/word. Office
services should provide.®® (R9)

There are no similarities between the contractors and General Directorate. This may be
because each side responded through their own observations and experiences. The General
Directorate mostly focused on providing temporary work, and by doing that, creating an asset
that is of benefit to society. On the other hand, contractors assume that PWP projects should
increase the participant’s skills. Also, through PWP projects, they should employ more skilled
workers to fill their regular labour demand. Because of difficulties in employing a person in
public institutions, contractors want to remedy their workforce gap using PWP projects.
However, this approach of contractors is not conducive to the aim of the Public Works
Programme. Beside contractors and General Directorate, the interviewees from the Provincial
Directorate had different approaches. According to them, there is a need for alteration in

programme scope as well as to add new scopes.

It would be better to change the scope name of ‘“environmental cleaning” to
“environment and building cleaning”.%* (R7)

Mosque cleaning should be added.®® (R4)

91 [nsana bir sey kattigmi diisiinmiiyorum. Tamam, istihdam oluyor ama ayrica bir deger katmiyor.

92 Hep mi ilkokul ortaokul alacagiz. Sekreter, bilisimei ihtiyacimiz oluyor. Bunlari nasil alacagiz? Emekli olan
adam yerine pat diye adam alamiyoruz. Bu bosluklar i¢in izin almaliy1z.

93 Meslek edindirme olsun. Excel / Word 6gretelim. Biiro hizmetleri verilsin.

94 Cevre temizligi yerine ¢evre ve bina temizligi olarak degistirilirse daha isabetli olabilir.

9 Camilerin temizligi eklenmeli.
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In particular, there could be more programmes implemented with schools, universities
and muftiates.*® (R5)

Responses differ depending on position. The main responsibility of provincial directorates is
to implement PWP projects in accordance with the legislation. Therefore, their main concern
in terms of programme scope is to adapt implementation to the legislation. Although there are
programmes defined in the legislation under “building infrastructure” or” mosque cleaning”,
these scopes are implemented in one form or another. As a result, their responses recommend

altering scopes or adding new ones.

At this point, again the topic is connected to the lack of auditing. According to the interviewees
both from the General and Provincial Directorates, due to the lack of monitoring and
sanctioning power of ISKUR, it is not possible to regulate the scopes in accordance with

legislation.

We request the project. Then, we do not control them. Even if we did control them,
there are no sanctions. Therefore, audits are non-functional.®” (R2)

Controls need to be increased. ISKUR has to have a voice. There are no sanctions
when participants are employed contrary to legislation. Therefore, effectiveness
cannot be audited.®® (R3)

There need to be limits drawn when doing environmental cleaning. Sanctions should
be implemented seriously.*® (R1)

There was only one peculiar comment from a contractor, stating there is strong control in terms

of what the participants are doing in PWP projects.

9% Ozellikle okul, iiniversite, miiftiiliklerle daha fazla program yapilabilir.

97 Proje getir diyoruz. Sonra onlari kontrol etmiyoruz. Kontrol etsek de sonra yaptirim yok. O yiizden denetimler
gostermelik.

9 Kontroller artmali. ISKUR’un s6z sahibi olmasi1 lazim. Mevzuata aykir1 konularda da katilimcilar1 ¢alistirsa
hicbir gekilde yaptirim yok. Bu nedenle etkinlikleri denetleyemiyor.

99 Cevre temizligi yapilacaksa yapacagi isler kesin sinirlarla ¢izilmeli. Cezai yaptirimlar ciddi olarak uy gulanmali.
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Programme scopes are implemented as effectively as possible. When auditing is tight,
there’s nothing else to look for other than efficacy.*® (R9)

Although a contractor claimed that there is a strong audit and therefore programme scopes are
implemented effectively, there is still doubt over this. Interviewees strongly indicated that the
effectiveness of programme scopes depends on contractors. Due to lack of auditing and
sanctions from ISKUR, contractors are allowed to implement PWP projects in any scope, even
it contravenes the regulations. Therefore, even if a contractor applies a robust audit on
participants, that does not mean PWP projects are implemented properly.

Although there are specific programme scopes defined in the legislation, due to lack of
auditing and sanctioning power, there are many other scopes being carried out in the
implementation of PWP projects. It seems that provincial directorates have accepted this
contradiction and suggest harmonizing the legislation and the situation on the ground. On the

other hand, contractors did not identify any problems with their implementation.

4.7. Impacts on Participants’ Employment Status

The last part of the field study aimed to evaluate the interviewees’ perception about the impact
of PWP projects on participants’ employment status. The main concept of the Turkish Public
Works Programme is more likely to be a large-scale direct employment creation programme.
There is no aim to develop skills for participants through public employment. It was
implemented shortly after the global macroeconomic crisis began in 2007 due to an increase
in unemployment. Although this starting point has similarities to the case in Argentina and
South Korean, the Turkish Public Works Programme became permanent, in contrast to the
PWHPs in those countries. PWP projects have been implemented for more than ten years and
the Public Works Programme as a whole goes beyond a limited intervention programme. Due
to the length and repetitive nature of PWP projects, the possible impacts on the labour market
and employment status gain importance. However, according to interviewees from the ISKUR

side, there are no positive impacts on employment status.

Almost all the interviewees agree that PWP projects cause laziness in participants in terms of

looking for employment and willingness to work in the private sector. According to the

100 QOlabilecek en etkili sekilde konular uygulaniyor. Denetim sik1 olunca etkinlik i¢in baska bir ey aramaya gerek
yok.
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responses, there no differences in participants’ employment status after they have participated

in PWP project.

Those willing to work in the private sector do not come to PWP projects. When they
come, they grow lazy. They will not go to the private sector again.'®* (R1)

There is a perception that PWP projects offer an easy job. After finishing a PWP
project, participants are not willing to go back to the private sector.%? (R2)

The expectation in Turkey is that they will get a permanent position. So they do not
look for work. They wait for a new PWP project.’®® (R3)

In addition to the views of interviewees from the General Directorate, there were first-hand

experiences about participant behaviours from the Provincial Directorate.

Those who work in the public sector cannot adapt to the private sector. Numerous
persons prefer to wait for PWP projects, even when we provide a job opportunity.%
(R7)

I know hundreds of counselees who are quitting private sector jobs and looking for
PWP projects.® (R6)

Besides the impressions regarding the preferences of participants between the private sector
and PWP projects, there are also claims that due to not gaining any skills through PWP

projects, participants cannot adapt to the private sector.

Because they do not gain any skills, there is no chance of getting a job, and therefore
they will not be able to find a job.1% (R1)

101 Ozel sektorde galismak isteyen kisiler TYP’ye gelmiyor. Gelen tembellesiyor. Yeniden dzele gitmezler.

102 TYP’de rahat is algis1 var. Buradan ¢ikinca dzele gitmek istenmiyor.

103 T{irkiye’de beklenti kadro. O nedenle ise girmiyor. Yeni TYP bekliyor.

104 Kamuda ¢alismaya alisan kisiler 6zel sektore adapte olamiyor. Bir ¢ok kisi bu konuda is imkan1 sunmamiza
ragmen TYP’yi beklemeyi tercih etti.

105 (Ozel sektorden ¢ikip 9 aylik bir Toplum Yararma Program105 arayisma giren yiizlerce binlerce danisan
tantyorum.
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PWP projects should add value to participants. There should be education or work
training as part of the Public Works Programme.’®’ (R2)

The Public Works Programme does not provide an occupation to participants and it
prevents them from searching for jobs in the private sector.® (R7)

Additional education and modules would provide contribution to participants after
finishing a programme.’®® (R5)

Although there is no aim in PWP projects to develop the skills of participants, according to
the interviewees including this would have a positive impact on participants’ employment
status. Additionally, it is understood from the responses that the duration of PWP projects also

affect participants’ employment decisions.

After 9 months, the participant perceives the 3-month period as a holiday. They do not
rush to find a job.1° (R7)

The long duration of PWP projects has unfavourable effects. When you ve worked for
9 months, you get through the summer somehow.!!* (R1)

Actually, from these responses it is understood that instead of PWP project length, the short
waiting period between projects has more of an impact on participants’ employment decisions.
Both of the interviewees above gave the example of hitting the waiting period over the summer
period. School term times are the most prominent factor in these short waiting times and
repetitive nature (because of the school scope in Turkish PWP projects). Short waiting times

and their repetitive nature increase participants’ dependence on the programmes and make

106 Cikinca bir vasif kazanmadigindan yeniden ise girmek i¢in becerin yok ve bu nedenle is bulamayacak.

107 TYP’de kisiye deger katabilmeli. igerisinde egitim veya is &gretme olmal.

108 Herhangi meslek edindirmedigini ve kisilerin 6zel sektorde is aramalarmmn 6niine gegtigini diisiiniiyorum.

109 Kigilerin vasiflarmni arttiric1 ek egitim ve modiillerin bulunmasi program sonrasinda kisilere fayda saglayacaktur.

110 Yilda 9 aylik bir uygulama sonrasinda kisi diger 3 ay1 hem bekleme siiresi hem tatil olarak algiliyor. Is telasma
diismiiyor.

11 TYP’nin uzun olmasi olumsuz etkiliyor. 9 ay ¢ahginca yazi bir sekilde gegiriyorsun.
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them reluctant to look for a permanent job in the private sector. There are responses that
recommend taking measures to decrease the length while increasing the waiting period

between PWP projects.

There needs to be a 4-month restriction and participants should only participate in
PWP projects for 4 months in a 12-month period. This means there would be no hope
of participating in a PWP project for 8 months.!? (R6)

With the same frequency, we could scale down the duration to 3 months and provide
1,000 PWP projects. In this case, necessarily participants would have to look for a
job in the private sector or elsewhere. They will look for other work because of the
fear of only being in the programme for 3 months.!*® (R2)

At this point, discussion about the re-participation rule emerges once again. In the section on
Objectives/Definition of PWP projects, the interviewees mentioned the frequent changes to
re-participation rules. Once again, this rule came into existence as a result of the impact
assessments of PWPs. According to one interviewee, the duration does not impact the

participants” employment status. However, the re-participation rule does.

The duration of a PWP project does not affect the employment point much. A new
PWP project after finishing another PWP project is affects the employment process.
There should be no flexibility in the 18-month utilization rule.!'* (R3)

The long duration, repetitive nature and re-participation opportunity has led many people to
integrate into the PWP cycle on an annual basis. There are people who have participated in
PWP projects for more than 5 years. For these reasons, all the interviewees on the ISKUR side
claimed that the Public Works Programme does not have an impact on changing the
participants’ employment status. On the other hand, contractors have different experiences.
Although they highlight good examples regarding the impact of programme, those examples

are not sustainable, and cannot be extended to further programmes.

12 4 ayda smnirlandirilmast ve bir katilimemm 12 ay boyunca yalnizca bir defa bu 4 ay kadar yararlanmasi
saglanabilse, kisi kalan 8 ayda TYP {imidiyle beklemeyecektir.

113 Siireyi ayni siklikla 3 aya indirerek 1000 TYP verebiliriz. 9 ay yerine 3 ay yapmaliy1z. Bu durumda ister istemez
Ozel sektore ya da farkli arayislara girmek zorunda kalir TYP katilimcilar1. 3 ay sonra ¢ikacagim diye baska arayisa
girer.

14 TYP siiresi isthdam noktasinda fazla etkilemiyor. TYP sonrasinda yeni TYP olmast istihdam siirecini etkiliyor.
18 ay yararlanma siiresinin degistirilip esnetilmemesi lazim.
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There are people who missed the application while working in the PWP. We employed
them through parent-teacher association. This time, the people who work in
association became permanent workers. Their bad luck turned to good.!*® (R8)

In the first project, our director felt pity and employed 40 participants. Later, this
became a problem for us. Everyone started to apply with that hope.'® (R9)

Through a company yes. We employed 53 among 90 participants at a city hospital.
But cleaners will lose their jobs. Unfortunately, instead of them, those with influence
are going to start.*’ (R10)

All the contractors gave an example of the changes in participants’ employment status.
However, none of them embraced an institutional approach. Even the example from school-
parenting association issue has no relevance with PWP. It is more a recognition that if there
are not any PWP projects, schools would find other ways to employ people. On the other hand,
the municipality had an individualistic approach, but due to the repetitive nature of PWP
projects, it is not possible to accept every participant to the municipality. Lastly, the example
of the city hospital is more likely to be an effective example. Although it may appear effective,
because of an improper selection method, people who have certain skills are recruited for PWP
Projects, and this is problematic. Also the scope was not implemented properly. Only because
payment is higher than other ALMPs, participants preferred to be hired through PWP Projects,

and employment at the end of PWP project cannot be counted as a success.

Lastly participants offer suggestions in order to increase the effectiveness of the Public Works

Programme on participants’ employment status.

We should give priority to the group who are neither in employment nor in education
or training. We're not doing occupational work in programme, but we can teach an
occupation.'!® (R1)

15 TYP caligani iken miiracaat tarihini kagiran oldu. Onlar1 okul aile birligi iistiinden ¢alistirdik. Bu sefer de orada
calisanlara kadro verildi kadrolu oldular. Sansizlig1 sans oldu.

116 {lk projede bagkanmmz kiyamadi 40 kisiyi ald1. Sonra bagmmiza bela oldu. Herkes o umutla bagvurmaya basladi.

117 Ama sirket Ustiinden evet. Yeni agilan sehir hastanesine. 90 bitirenin 53’0 aldin. Ama temizlik¢iler ¢ikacak.
Onlarmn yerine torpilli bagka kisiler girecek maalesef.

118 NEET ’lere 6ncelik verebiliriz. Mesleki bir i yaptrmiyoruz ama meslek dgretebiliriz.
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PWP projects should add value to an individual. There should be education or
occupational training within them. This would lead to finding a job after finishing the
programme.'’® (R2)

There should be vocational training. PWP projects should be implemented in a certain
occupation. This way, participants may find job after finishing the programme.?° (R9)

There needs to be positive discrimination for those who are separated from the labour
market. Additional education and modules that increase skills may be support the
participant after finishing the programme.?! (R5)

It may start with not including the young people in the programme. For example, it
may start with not including women who are under 30 years old. There could be
priority for the age group of 40-50 years old.!?? (R6)

The main feature of the last suggestions regards either integrating vocational training within
PWP projects or specifying new target groups based on different characteristic, such as age
group or working status. There is a wide range of general opinion that state PWP projects are
not helpful to participants in finding a permanent job. In order to overcome this concern, many

of the interviewees recommend a combination of vocational training and PWP projects.

Nevertheless, according to the respondents, PWP projects do not increase the employability
of participants. Moreover, PWP projects may lead participants to be unwilling to work in the
private sector, given the ease with which they can participate in a PWP project. Furthermore,
the length and repetitive feature of PWP projects increase the participants’ dependency on
programme. The location where PWP projects are implemented may be an important factor in
terms of participant decisions. PWP projects have a significant impact on employment activity

generally in relatively small regions where economic activities are not strong. However, there

119 TYP’de kisiye deger katabilmeli. Icerisinde egitim veya is 6gretme olmali. TYP’den yararlanan kisiye yapilan
is teklifini kabul etmeyene yaptirim olmali.

120 Mesleki egitim verilmeli. Herhangi bir meslege yonelik TYP diizenlenmeli. Boylece ¢ikinca 6zelde is bulsun.

121 giicii piyasasindan uzak kalmis dezavantajl gruplara pozitif ayrimcilik yapilmadir. Kisilerin vasiflarmi arttirict
ek egitim ve modiillerin bulunmas1 program sonrasinda kisilere fayda saglayacaktir.

122 Ornegin genglerin programa kesinlikle ve kesinlikle dahil edilmemesi ile baslanabilir. 30 yas altmin kadm asla
faydalandirilmamas1 gerekmektedir. 40-50 yas arasi gruba oncelik verilebilir.
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are no institutional mechanisms for employing participants after finishing a PWP project.

There are examples, but none of them are sustainable or repeatable”.

4.8. Conclusion

This chapter is divided into seven sections according to answers raised in the field study. There
are three groups representing different parts of the implementation process of Turkish PWP
projects. There were different approaches for different groups in some question, but for some

questions different groups had similar answers.

The answers concerning the definition of PWP projects comprise all the international features
defined in literature of PWPs. They included both the income assistance and temporary
employment feature of PWP projects, both for structural unemployment as well as for natural
disasters. Many of the answers also defined vulnerable groups as the target of PWP projects.
While defining the objectives of PWP projects, many of the interviewees preferred to explain
the deficiencies of the projects, like increase in dependency to due to repetitive cycles and the
frequent changes in the re-participation rule. Moreover, almost all the interviewee highlighted
the misuse of PWP projects as a result of political intervention, which is the main reason for

many misinterpretations and misusage in the implementation process.

In the assessment of legislative framework section, many interviewees acknowledge that the
legislative framework is sufficient but there are contradictions in the implementation process
rule. A prominent point raised by the study is that the lack of job definitions in scopes lead to
misinterpretation while implementing PWP projects. In this context, one of the contractors
admits that they employed participants for certain occupations, which explicitly indicates that
there is misinterpretation in implementing PWP projects. Moreover, there is conflict between
General and Provincial Directorate representatives in the phase of creating the legislation, and
Provincial Directorate representatives complain about not being consulted when changes in
legislation are made. There were also recommendations about possible changes to targeting

mechanisms.

One of the important issues raised in the field study was the right of leave. This issue is

discussed in both the second and third chapter, specifically in discussing the women’s
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participation, and this was exposed again through the responses, which demanded the

provision of more leave days for women in terms of their needs.

Interviewees made many comments about the selection method for PWP projects, and mainly
they stressed the pressures in using the listing method. There was also an important
differentiation between the contractors in terms of geographic targeting. The responses show
that change in the wage rate may have a different affect in selecting the non-poor in different
regions. Nevertheless, in the targeting mechanism section, many of the respondents
recommend bringing in an age restriction for women, as with men, in order to eliminate young
women who could find a job in the private sector. In addition, a new target group was
proposed, namely social assistance beneficiaries. The amendment in target groups and
additional target group recommendations came from both the General and Provincial
Directorate sides. Contractors mostly think that reaching vulnerable groups is the
responsibility of ISKUR, and for them they do not see any responsibility to make an
arrangement to reach to them. However, almost all the contractors recommend that PWP
projects include more vocational training to meet their needs. This approach denotes that the
contractors understanding of PWP projects differs, and that they try to utilize PWP projects,
even though the aim of programme is inappropriate to their request. They are willing to recruit
secretaries and IT specialists through PWPs, and the ISKUR side interviewees complained
about the misuse, particularly in the scope of PWP projects, due to these requests. However,

due to lack of sanctioning power, they are unable to prevent misuse.

There are also other deficiencies raised by the field study, like mistiming and surplus
employment. These issues were always raised by the ISKUR representatives. None of the
contractors commented on surplus employment. These issues are about planning, and are
mostly designed by the General Directorate of ISKUR. Political motives deviate from planning
and coordination between the local needs and central expectations, and ISKUR officers are

influenced by this process.

Lastly, according to ISKUR representatives, PWP projects do not have a major impact in the
employment status of participants. Moreover, sometimes PWP projects affect a participant’s
decision to look for a job in the private sector. On the other hand, although contractors claim

that some participants’ find a job as a result of their PWP project background, there are no
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institutional structures that raise possibility of the participant finding a job in the private sector

after finishing a PWP project.
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CHAPTER 5

CONCLUSION

PWPs have long-standing implementation history across the world. The main objectives of the
programmes are to tackle unemployment and to reduce poverty. There is a wide range of
diversification among countries in implementing PWPs. Some countries use PWPs as
conditional transfer programmes with high institutional organization. On the other hand, some
countries implement PWPs as labour-intensive projects. Another diversification concerns the
continuity/duration of PWPs. Some countries implement them on short-term basis in response
to transient shocks (e.g. earthquake, flood, etc.) in order to tackle temporary difficulties. Others
aim to address chronic poverty through complementary programmes with other types of social

programmes in order to protect vulnerable groups.

This thesis has investigated the critical features of Turkish PWP projects and examined the
measures that could possibly provide better quality outcomes, particularly in reaching the most
vulnerable groups. Inthis context, the research question of this thesis was From a comparative
perspective, what are the critical features of the Public Work Programmes (PWPs) in Turkey
that help to generate decent employment, and what measures may provide better quality PWPs
particularly to the most vulnerable groups in the labour market?. Through analysing
international cases, a comparative perspective was adopted in order to identify best practices
that would guide the implementation of PWPs in the case of Turkey. The countries were
chosen for this thesis based on their feature about prevalence, long-lasting, reason that they
came into surface as well as the similarities in terms of country development levels compared

to Turkey.

In this thesis, Indian, Argentinian, South Korean and South African PWP implementation
methods have been examined. Each country has different objectives, design features, targeting
mechanisms and implementation arrangements. The examination of these country examples
shows that South Korean and Argentinian PWPs were implemented in response to

macroeconomic shocks on a temporary basis. On the other hand, both the Indian and South
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African cases used PWPs in response to repeated periodic environmental shocks like localized
drought or floods. They also have antipoverty or poverty reduction objectives. These examples
demonstrate that each PWP implementation needs specific arrangements in terms of a
country’s own conditions. Population, geographic position, level of development and labour

market conditions are crucial in designing PWPs and their objectives.

Throughout the thesis, the main features, functioning and implications of PWPs have been
examined. There are certain issues that need to be taken into consideration in the
implementation of all PWPs. Determining the wage rate, scope, timing and duration of PWPs,
the labour intensity and credible monitoring and evaluation systems need to be considered

prior to launching a PWP.

The wage rate is one of the most important factors in generating demand for participation. In
the literature (Subbarao, 2003 & Kalman, 2015 & Inter Agency Social Protection
Assessments, 2016 & World Bank, 2001) it is stated that to ensure that everyone who wants
to participate in PWPs can do so, the wage rate should be set lower than the prevailing market
wage. Thus, there will be no additional requirements for eligibility while implementing the
PWP. However, if there is still excessive demand for PWPs, geographic targeting is offered

so that the programme can be implemented in poor areas.

The quick response feature is also an important aspect of PWPs. Many PWPs can be launched
soon after a natural disaster to mitigate the negative effects of a shock among vulnerable
groups. The timing and duration are also crucial in designing PWPs. Many PWPs focus on
reducing poverty so that the predictable timing and repetitive feature become prominent while
implementing PWPs. The fast response characteristic and timing methods vary depending on
the aim of PWPs.

The Turkish case shares many similarities in terms of the general features of PWPs but it has
also unique implementation methods, design features and arrangements. Even though the
Turkish case started in response to macroeconomic shocks in 2007-08, the repetitive nature
and extensive implementation areas all around the country constitute unique characteristics.
The striking feature emerges mainly in the scope of PWP projects. The prevalence of school
related PWP scopes are distinctive features compared to other cases. Besides, PWP projects

in Turkey have a strong subsidiary feature in terms of replacing the essential duties of public
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institutions. The repetitive nature and lengthy durations of PWP projects intensify the
subsidiary feature of Turkish PWP projects. These unique features separate the Turkish case
from international cases. More importantly, these features revoke the temporary feature of the
Turkish Public Works Programme. In addition to these, high wages increase the demand.
Together with the high demand and permanent nature, PWP projects come to the fore among
the other ALMPs which ISKUR implement.

5.1. Findings of Field Study

The field study aimed to understand and evaluate the ongoing process of Turkish PWP
projects. In accordance with this aim, in-depth interviews were carried out with different
representatives from the ISKUR General Directorate, Provincial Directorate, as well as
contractors. Throughout the field study, the aim was to gather the respondents’ opinion about
the Turkish Public Works Programme in terms of its general objective, legislative framework
and implementation process, including selection method, targeting mechanism as well as
scope of programme projects. In addition to this, it also aimed to evaluate the perception of
the respondents in terms of the impact of PWP projects on the employment status of
participants.

The following part of this chapter will set out the main findings of the field study, and

recommendations will follow the findings.

5.1.1. Excessive Demand

The foremost finding of the field study is the existence of excessive demand for Turkish PWP
projects. All the participants in some way indicated and implied the existence of excessive
demand for PWP projects. The main reason behind this is the high wage rate of PWP projects,
set at the actual minimum wage level. Considering the responses from the field study, there is
also a perception that PWP projects involve easier jobs compared to private sector jobs, which
is another factor that increases demand. The expectation of getting a permanent job in the
public sector through PWP projects is also a cause to prefer them over other ALMPs or jobs

in the private sector.

It is revealed by the field study that excessive demand is the foremost obstacle that prevents

the most vulnerable groups being reached. PWP quotas are limited, so that not all the demand
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is met. Excessive demand generates interventions in the Public Works Programme in many
areas like the selection mechanism and gquota allocation. Many people who want to participate
in PWP projects request pressure groups or local political authorities to assist them in being
selected. This generates extensive political intervention, particularly in the selection process,
as well as in the quota allocation demands of the provinces. As the wage rate for Turkish PWP
projects is set as equal to the existing market wage, many non-poor prefer to participate in
PWP projects, and this creates difficulties in reaching the most vulnerable.

Another issue raised in the field study concerns a trigger factor for increasing the demand,
namely long-term insurance payments. According to the respondents, many participants are
participating in PWP projects for fulfil their obligations in order to gain their right to a state

pension. This motive increases demand enormously.

Most of the responses from the field study indicated that decreasing the wage rate would be
ineffective as there are still more poorer than the quota. The location where PWP projects are
implemented is the main factor that influences the participants’ decision of whether to still
participate in a PWP project, even if the wage level was below the minimum wage. Only in
relatively wealthy areas would decreasing the wage rate be effective in excluding the non-poor
from participation. However, as there are many poor who demand to participate in PWP
projects, even a decrease in wage rate would not be sufficient to alleviate the excessive

demand.

5.1.2.  Targeting Mechanism and Institutional Coordination

A targeting mechanism is a useful measure to decrease demand, particularly in the case where
a lower wage rate than the market wage is not sufficient to alleviate excessive demand. Given
the high wage rate in Turkey, it is crucial to use a targeting mechanism in addition to the self-
targeting method. Indeed, categorical targeting is one of the additional measures that is used

extensively in Turkish PWP projects.

However, the respondents of the field study indicated that there are also deficiencies and
implementation problems in regard to categorical targeting. Many of the respondents draw
attention to the extensive eligibility criteria in categorical targeting. Since all women have a

priority to participate in PWP projects, many needy individuals may be excluded from
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participation. They highlighted the overgeneralization of the category of women. Many

interviewees suggested restricting the eligibility criteria for both men and women.

In addition, many of the interviewees recommended establishing a new target group consisting
of social assistance beneficiaries. This issue is also important in terms of generating a link
between the social assistance system and the Public Works Programme where there is a
requirement for institutional coordination. Many of the respondents highlight that this link

would be useful in determining the needy through detailed institutional records.

However, there has been no progress in establishing a link between the social assistance
system and the Public Works Programme. The main reason for this is the administrative
reluctance and lack of willingness to cut the social assistance of beneficiaries and avoid
political pressures. However, the entire category consists of poor who have already passed a

means test.

PWP projects would be a useful tool in generating additional income and decreasing the social
assistance expenditure by facilitating the participants’ integration into the labour market.

Therefore, it is essential to constitute a new category for social assistance beneficiaries.

The logic behind this suggestion is to identify and reach the vulnerable group more easily and
precisely by using other institutional records. If social assistance beneficiaries are defined in
categorical targeting subsequently, the system integration between ISKUR and General

Directorate of Social Assistance and Solidarity (SASF) becomes stronger.

Similar to integration with SASF, there are also the drawbacks that the respondents highlighted
in regard to the lack of institutional coordination in determining the income status of
participants. Although there are eligibility criteria under income checks, due to the requirement
of extensive integration with different institutions, like the Social Security Institution, the
General Directorate of Population and Citizenship Affairs institutions related to the Treasury,
it is not possible to determine the income status of participants objectively. There were many
remarks about making additional institutional arrangements to ensure sufficient income checks

in order to reach vulnerable groups.
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5.1.3.  Assessment of the Legislative Framework

Another distinctive point about the Turkish Public Works Programme that was raised in the
field study is the misinterpretation of PWP legislation, particularly in defining the limitation
of scopes. Many contractors misuse programme scopes. Moreover, they did not conceal this
issue in the field study. According to the answers from contractors, many PWP projects are
being used for occupations such as secretariat or other duties which are irrelevant to the aims
of the Public Works Programme. Besides, both the respondents from the General and
Provincial Directorates are aware of this issue and mentioning the misinterpretation of the
legislative framework. According to them, the legislative structure is adequate for the aims of
the Public Works Program. However, in implementation, due to misinterpretation and lack of
sanctioning force, many contractors misuse programme scopes and use PWP scopes to carry

out their own work.

5.1.4.  Duration and Re-participation

Another prominent issue concerning Turkish PWP projects concerns duration and re-
participation. According to respondents, when a lengthy project duration is combined with
short waiting periods between projects, participants start to perceive waiting periods as time
off. Many of the participants engage in different economic activities during this short waiting
period and do not look for permanent work. In many cases, the short waiting period is
acceptable to participants who prefer to wait for a new PWP project instead of looking for a
job. Many respondents in the field study strongly emphasised that the long duration and re-
participation rules increase the dependency of participants. Therefore, these issues need to be

considered and redesigned in order to reduce the dependency on PWP projects.

In the field study, there was a strong emphasis on the fact that short waiting period also gives
a strong repetitive feature to the Turkish PWP projects. Although there is a rule that prevents
participants from participating in PWP projects endlessly, frequent rule changes have led
participants to benefit from the Public Works Programme for many years without limitation.
Many respondents criticized the changes in the re-participation rule and stated that rule
changes provide opportunity for endless participation. Although each change in the regulation
restricts the re-participation rule, as past participation is not considered, each change provides

a new right to participate.
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5.1.5. Timing

Timing is another key point raised during the field study. According to respondents, there is
no timing consideration in Turkey in the implementation of PWP projects. Weak timing
planning lead to programmes being implemented in irrelevant seasons. For instance, many
PWP projects related to harvesting or cultivation are implemented outside the agricultural
season. Furthermore, in many cases, school PWP projects are launched after the beginning of
the school year and continue while schools are closed. Also, political concerns are very
influential in determining the start date of a PWP project, as many PWP projects have been

launched before elections.

In order to increase the effectiveness of PWP projects in Turkey, it is necessary to identify
their timing periods in terms of their scope. Particularly, those related to seasonal variations
must be determined. According to the respondents, the duration of PWP projects could be

specified according to PWP scopes.

5.1.6. Rightto Leave

Another major issue concerning the Turkish Public Works Programme that needs to be
reconsidered is related to leave conditions. In the context of a length of 9 months, 14 days of
leave is limited for all participants. According to the respondents, women face particular
difficulties as there is no right to maternity leave. The respondents underlined that women also
have difficulties in participating in PWP projects as they have no right to take breastfeeding

leave.

Considering the women’s participation in PWP projects have significant household impacts in
terms of intra-household decision-making, family relations and gender issues, it is essential to
redesign leave in PWP projects in line with gender sensitive policies.

5.1.7.  Monitoring and Evaluation

Lastly, the lack of monitoring and evaluation of Turkish PWP projects was raised as a crucial

point in the field study. According to the respondents, one of the major problematic areas of

Turkish PWP projects is weak auditing. Moreover, the respondents underlined that there is no
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power to control contractors. ISKUR authorities are not able to enforce the sanctions when

misuse by contractors is identified.

Over ten years’ of implementation, there is no evidence that indicates the Turkish Public
Works Programme impacts on human, social and economic development in Turkey. It is
crucial to understand the degree of operational sufficiency and possible misuse of public funds.
However, thus far, ISKUR has not been involved in any effective and comprehensive
monitoring activities. Moreover, the approach of the decision makers, who do not consider
interviewing the participants for this study appropriate, implicates that they are not concerned

with strengthening the monitoring process either.

This finding from the field study indicates that the evaluation phase of Turkish PWP projects
is weak and inefficient. According to respondents, although it is necessary to identify a
concrete project before implementing a PWP, ISKUR provincial offices do not control them
while being implemented, and do not evaluate their results.

Overall, this thesis aimed to analyse PWPs from a comparative perspective and considered the
Turkish PWP as a social assistance tool. Table 9 below provides an overview of the main
features of PWPs through a comparative approach based on the country examples discussed
in Chapter 2. The table separates the countries into two different income levels. In the table,
India and South Africa are classified as low-income countries, while South Korea, Argentina

and Turkey are classified as middle-income countries.

The most significant difference between these two groups are the timing periods of
implementation. While low-income countries implement PWPs in repetitive and long-lasting
cycles, middle-income countries implement PWPs for limited periods of time. However,
Turkey differs from other middle-income countries. Although the PWPs are mainly
implemented in Turkey in response to the macroeconomic crises and in order to tackle with

unemployment, the repeated feature has placed more emphasis on poverty reduction.

Another important aspect revealed by the Table is that, in low-income countries, PWPs are
implemented for seasonal or structural unemployment issues, while macroeconomic
difficulties lead to the implementation of PWPs in middle-income countries. The aims of
poverty reduction and gender sensitivity are common in all countries except South Korea,

however technology-related activities only apply in South Korea. Lastly, only in low-income
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countries a community-based approach is prominent, which is closely related with the

selection of participants and determination of the scope of PWPs.

While a PWP is one of the easiest policies public administrations can use to provide jobs to
people, it is not sufficient to meet all the demand. Therefore, it is extremely important to design
PWHPs carefully. The first priority should be to generate effective mechanisms to reach out to
those who are in most need. Among this group, the design of PWPs must be gender sensitive

and aim to increase women’s participation

Table 9. Cross Country Comparison

Low-Income ) )
Countries Middle-Income Countries
India  South Africa South Argentina  Turkey
Korea
Long-lasting/Repeated Cycle + + +
Certain Period Implemented + +
Tackling Seasonal Unemployment +
Tackling Structural Unemployment + +
Poverty Reduction Aspects + + + +
Seasonally Adjusted/Environmental
Related i '
Gender Sensitivity + + + +
Reflects Macroeconomic Crises + + +
Community-Based Approach + +
Technology-Related Activities +

Source: Authors own classification

The analysis of different countries based on their income level allows to see the main points
of distinction in terms of the aim of PWP implementations. There are two main reasons to
implement PWPs which are tackling with unemployment and poverty. When the priority is to
reduce the unemployment, the employability feature becomes prominent. On the other hand,

when the focus is poverty alleviation, inclusion-based approaches become more important.

In this context, the transition from welfare to workfare is a turning point for social policy

studies, which also has significant implications for PWPs. During this transition, many
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countries shifted their welfare state policies to more market-oriented policies. In this process,
individuals’ availability for work has become important to increase their welfare, and a shift
of responsibilities from the state to the individuals has marked this transition. This is an
ambivalent decision and still there are policies that converge to welfare policies. Although
there is a decrease in welfare state policies, still states maintain some policies that support
individuals to increase their income level, which means their welfare. However, starting point
and the logic of these policies shifted from welfare to workfare. More recently, states have
been looking to the issue of welfare through a market perspective. PWPs started to be used as
a last resort in many high income countries in response to this paradigm change. The main
eligibility requirement for participating to PWPs is the availability to seek jobs actively. In
this context, the main approach is providing alternative mandatory activity to ensure that
individuals are available to work immediately, while decreasing welfare provision. When the
market cannot offer enough jobs to individuals, PWPs rise as an alternative policy to give the
responsibility to the individuals instead of market or state. By providing PWP to individuals,
the state evades the responsibility of creating new employment opportunities or ensuring job
security of individuals, at the same time as decreasing the unemployment benefits in terms of
both the amount and covering periods. Nevertheless, PWPs have become a popular tool

particularly in the developed countries and are important examples of the workfare approach.

On the other hand, many countries implement PWPs for poverty alleviation. In this approach,
PWPs are used as a social assistance tool, where there are no or insufficient alternatives . In
this circumstance, the main eligibility criterion becomes the degree of poverty, which thus
leads to the rise of self-selection mechanism as well as categorical targeting in low-income

countries.

Considering these approaches together, it is observed from the developments in the course of
time that Turkish PWP projects are not stable. The differences between legislation and practice
ensure a flexibility to the PWP projects. Additional programme scope in the name of Mosque
and Quran Courses or women’s inclusion are concrete examples of this flexibility. Although
flexibility is preferred in workfare approach to enable customized provisions, Turkish PWPs
do not fit into workfare approach in general due to the absence of the mandatory feature. Until
now, there are no compulsory activities, even for the ones who receive unemployment
insurance. Therefore, it is indicated that the inclusion feature mostly dominates as the main
objective of the PWPs in Turkey.
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The inclusion feature is related with the aim of poverty alleviation and it is essential to
integrate the PWPs with the social assistance systems. Turkish social assistance system is well
developed in itself in terms of identifying specific needs. However, its connections with
different policies are still weak. Many social assistance beneficiary prefer to work informally
in order to continue to receive social assistance and due to lack of connections with different
institutions informality increases while receiving social assistance. Specific to PWP projects,
decision makers intentionally avoid to make a link between PWP participation and social
assistance system. PWP participation is not used as a determinant factor while defining the
beneficiaries’ need for social assistance. In addition, the information about the beneficiaries’
conditions and the type of social assistance are also not shared with ISKUR. It is very
important to determine the needy social assistance beneficiaries and a tailored method should
be adopted for different needs and conditions of different individuals. Participating to PWPs,
on its own, should not be a criterion to cut the social assistance of individuals. On the other
hand, social assistance beneficiaries should not be an aggregate target group for the PWPs. in
order to avoid a person not to participate in PWPs due to the cut in social assistance, each case
should be independently examined. In the absence of integration between social assistance
system and PWPs, it is not possible to implement PWPs as a social assistance tool in Turkey.

Both of them should mutually support each other.

Nevertheless, the analysis shows that the Turkish PWP projects explicitly contribute to the
inclusion of participants by providing temporary income gain. As the focus is not on increasing
the employability of participants, there are no skills improvement feature while implementing
PWHPs. Selection methods and expected impacts are also coherent with the inclusion feature
and even in the name of programme, the term of work is deliberately not mentioned. In this
context, it is important to analyse the possible methods to strengthen the link between social
assistance system and PWP projects in Turkey. In addition, it is also important to analyse PWP
projects in Turkey in terms of their employability feature. Due to constraints to reach the
participants, this feature could not be analysed in detail and there should be more studies

particularly focusing on the impact of participants’ employment status.
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5.2

5.2.1.

5.2.2.

Recommendations

Wage Rate and Benefits

In order to decrease the excessive demand, decreasing the wage rate appears to be
crucial. When the wage rate is set at a lower level than the market wage level,
excessive demand can be reduced and consequently political interventions may
decrease. Therefore, PWP wage rates should be decreased and made equal to
vocational education courses payments.

Apart from the wage rate vested benefits need to be redesigned in terms of insurance
payments. The removal of long-term insurance payments will contribute to a decrease

in excessive demand.

Selection Methods and Eligibility Criteria

It is essential to remove the listing method from the selection methods in order to
reduce political intervention.

It is necessary to redesign the categorical eligibility criteria and to restrict coverage.
There needs to be an intensive evaluation process carried out by job and vocational
counsellors to prioritize both men and women in terms of their willingness to integrate
into the labour market after completing a PWP project.

In order to reduce excessive demand as well as channel young women into more
productive programmes, the eligibility requirement needs to be adjusted to cover
women who are at least 30 years old.

On the other hand, in order to reach the most vulnerable groups among women over
30 years, priority requirements need to be coordinated with the degree of poverty,
supported by institutional records. Women with children or single women may have
an additional priority among the category of women.

The age requirement for men should also be restricted in order to decrease excessive
demand. PWPs aim to assist individuals who have difficulties for integration into the
labour market. Older men have more difficulties compared to young men, and need
additional support to deal with unemployment. A PWP is an effective tool to create

direct employment and useful in specifying a targeting method to reach more of the
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5.2.3.

5.2.4.

people who are in need. Thus, the increase in the age restriction for men to 45 years
will be useful in reaching vulnerable groups.

In order to increase the participation the disabled, a quota system needs to be
implemented and at least 10% of all participants should be selected from this group.

Institutional Coordination

There must be a comprehensive central institutional based control system for
determining the income checks in the selection process in order to reach vulnerable
groups.

One of the top priorities should be to establish integration with the Social Security
Institution and to monitor possible registered wage earning of all household members
of participants.

ISKUR must promote coordination with the General Directorate of Social Assistance
and Solidarity (SASF) to determine the degree of poverty.

Together with this integration, it is necessary to extend the categorical targeting and
design a new category for the groups who receive social assistance.

A new priority group should add to categorical targeting with no work record for more
than a year.

The ISKUR General Directorate needs to define standard procedures in terms of
carrying out income checks on participants and disseminate these to provincial
directorates.

It is also essential to integrate municipalities and the related institutions with the

Treasury in order to determine the participants’ degree of poverty.

Changes in Legislation of PWPs

In order to eliminate the misinterpretation of programme scopes in implementation,
job descriptions should be written in legislation in more detail. Furthermore, there
should be precise sanctions in the legislation that target the exploitation of programme

scopes by contractors.
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5.2.5.

Taking into account the temporary feature of PWP projects, the duration of
programmes should not be more than 3 months and a requirement should be
established stating that participants can only participate in PWP projects once a year.
Alternatively shortening the duration of all PWP projects to 3 months, imposing a
more restrictive re-participation rule, and separating all applicants into two groups
(those who have not participated in a PWP project in their lives, and those who have)
could be another option. In this measure, the project length may remain up to 9
months.

It is necessary to conduct a comprehensive needs analysis by the ISKUR General
Directorate for each scope, to define the sufficient timing and duration criterion.
Timing should be determined according to the features of scopes and geographic
patterns. School PWP projects should not be started after September and there should
not be any new programme that starts in other months to prevent mistiming.
Additionally, afforestation scopes need to be designed very carefully based on
seasonal variations. Afforestation scopes timing may vary depending on region.

PWP projects in Turkey must provide sick and family responsibility leave for women.
In addition to that, free childcare service and consultation for problems and family

planning should also be a part of PWP projects.

Monitoring and Evaluation

The monitoring and evaluation aspect of Turkish PWP projects needs to be
redesigned. The minimum expectations from each scope need to be analysed and
measurable objectives put forward. It is essential to estimate the results/outcomes of
PWP projects, therefore new measurement rules need to be established.

Evaluation studies must be conducted in all regions. Scopes, duration and timing need
to be considered differently, and every aspect must be analysed during evaluation
studies. These studies should have a periodical cycle and findings must be made
available to the public. For this purpose, new adjustment needs to be set in the
regulation and make evaluation studies obligatory for provincial directorates, and to

report these to the general directorate.
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PWP projects have been implemented in Turkey for a long time. Though there are many
similarities with international cases, the Turkish case has its own unique features in terms of
duration, repetitive cycles, content of programme, etc. Unfortunately, due to lack of regular
monitoring and evaluation of PWP projects, there is no adequate information about their
impact. However, from the field study, it is understood that there are deficiencies, particularly
in reaching the vulnerable groups. Along with the recommended measures below, it is
expected that the Public Works Programme be renewed and redesigned, and thus lead to an
increase in the participants’ income as well as generate economic activity. With the help of the
modest contribution of this thesis, it is anticipated that a more sustainable and productive

Public Works Programme can be established in Turkey in the future.
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APPENDICES

APPENDIX A: QUESTIONNAIRE 1/ SORU FORMU 1

Mevzuat Degerlendirmesi

TYP’lerin amacim nasil tammlarsimz? Sizce neden uygulanmaktadirlar?
Sizce TYP mevzuati (Yonetmelik ve Genelge) yeterli midir?
Sizce TYP Mevzuatinda eksiklik ya da diizeltilmesi gereken unsurlar var midir?
Mevzuata iliskin 6nerileriniz nelerdir?

Uygulamanin Degerlendirilmesi
Katihmci Se¢imi
TYP’lerde katilimc1 se¢im yontemleri hakkinda ne diisiiniiyorsunuz?
Katilime1 segimlerinin adil ve seffaf oldugunu diisiiniiyor musunuz?
Katilime1 segimlerinde sorun ya da zorluk yasanmakta mudir? Eger varsa ne gibi
sorunlar yasanmaktadir?
Sizce katilime1 se¢imi igin en etkili yontem ne olabilir?
TYP’lerde asgari licretin altinda 6deme yapilmasi katilimei profillini degistirir mi? En
cok ihtiya¢ duyanlarin katilmasina etki eder mi?
Hedef Grup
Hedef grup (Oncelikli liste) uygulamasini nasil degerlendiriyorsunuz?
Hedef grup (Oncelikli liste) uygulamasimn kadinlarin TYP’lere katilmasinda etkili
oldugunu diisiiniiyor musunuz? Neden?
Hedef grupta olmay1p yer almasimn uygun oldugunu diistindiigiiniiz 6zellikli bir grup
var mudir? (Orn. Sosyal yardim alanlar) Neden?
Hedef grup uygulamasimn ihtiya¢ sahiplerinin katilimim artirdigim diisiiniiyor
musunuz? Eger diistinmiiyorsaniz, katilimn artirmak i¢in neler yapilabilir? Hedef
gruplara nasil ulasilabilir? Onerileriniz nelerdir?
Yiiklenici Kurum
TYP uygulanan yiiklenici kurumlar hakkinda ne diisliniiyorsunuz?

Sizce yiiklenici kurumlarin TYP nin basaritya ulagsmasindaki katkilari nelerdir?
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TYP’nin amacima en uygun yiiklenici kurumlar hangileridir? Neden? lyi ve kotii
ornekler nelerdir?
Yiiklenici kurumlarin TYP’nin basariya ulagsmasindaki etkilerini artirmak icin
oOnerileriniz nelerdir?
Program Konulan
TYP program konularini nasil degerlendiriyorsunuz?
Hangi program konularimin daha etkili oldugunu diisiiniiyorsunuz? Neden?
Kaldirilmas1 ya da eklenmesi gereken program konulart oldugunu diisiiniiyor
musunuz? Neden?
TYP’lerin program konularina uygun olarak uygulandigim diisiiniiyor musunuz?
Diistinmilyorsaniz;

o En ¢ok hangi konularda program konularina aykirt uygulamalar oldugunu

diisiinityorsunuz? Neden?
TYP konularimin etkinliginin artirilmasi i¢in 6nerileriniz nelerdir?
TYP’lerin Kisilerin Istihdam Durumuna ve Isgiicii Piyasasina Etkileri

TYP katilimeilarimn program sonrasinda isgiicii piyasasina girmesinin kolaylastigin
diisiiniiyor musunuz? Neden? Ornek verebilir misiniz?
TYP siirelerinin uzun olmasimin katilimcilarinin isgiicii piyasasindaki diger firsatlar
karsisinda tercihlerini etkiledigini diiglinityor musunuz?
TYP uygulamasinin istihdama etkisi hakkinda ne diisiiniiyorsunuz?
TYP’lerin isgiicii piyasasina katilimi olumlu etkisini artirict ne gibi Onlemler

alinabilir? Onerileriniz nelerdir?
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APPENDIX B: QUESTIONNAIRE 2/ SORU FORMU 2

Mevzuat Degerlendirmesi

TYP’lerin amacim nasil tanmlarsimz? Sizce neden uygulanmaktadirlar?
Sizce TYP mevzuati (Yonetmelik ve Genelge) yeterli midir?
Sizce TYP Mevzuatinda eksiklik ya da diizeltilmesi gereken unsurlar var mudir?
Mevzuata iligkin 0nerileriniz nelerdir?

Uygulamanin Degerlendirilmesi
Katihmci Se¢imi
TYP’lerde katilimct se¢im yontemleri hakkinda ne diisiiniiyorsunuz?
Katilime1 segimlerinin adil ve seffaf oldugunu diisiiniiyor musunuz?
Katilimer se¢imlerinde sorun ya da zorluk yasanmakta mudir? Eger varsa ne gibi
sorunlar yasanmaktadir?
Sizce katilimer se¢imi igin en etkili yontem ne olabilir?
TYP’lerde asgari {icretin altinda 6deme yapilmasi katilimei profillini degistirir mi? En
cok ihtiya¢ duyanlarin katilmasina etki eder mi?
Hedef Grup
Hedef grup (Oncelikli liste) uygulamasini nasil degerlendiriyorsunuz?
Hedef grup (Oncelikli liste) uygulamasimn kadimnlarin TYP’lere katilmasinda etkili
oldugunu diigliniiyor musunuz? Neden?
Hedef grupta olmayip yer almasinin uygun oldugunu diisiindiigiiniiz 6zellikli bir grup
var mudir? (Orn. Sosyal yardim alanlar) Neden?
Hedef grup uygulamasimin ihtiyag sahiplerinin katilimini artirdigim  diisiiniiyor
musunuz? Eger diislinmiiyorsaniz, katilimm artirmak i¢in neler yapilabilir? Hedef
gruplara nasil ulasilabilir? Onerileriniz nelerdir?
Yiiklenici Kurum
TYP uygulanan yiiklenici kurumlar hakkinda ne diistiniiyorsunuz?
Sizce yiiklenici kurumlarin TYP’nin basartya ulasmasindaki katkilart nelerdir?
TYP’nin amacma en uygun yiiklenici kurumlar hangileridir? Neden? lyi ve kétii

ornekler nelerdir?
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Yiiklenici kurumlarin TYP’nin basartya ulagsmasindaki etkilerini artirmak igin
oOnerileriniz nelerdir?
En ¢ok zorluk yasadiginiz yiiklenici kurumlar hangileridir? Neden?
Program Konulan
TYP program konularini nasil degerlendiriyorsunuz?
Hangi program konularinin daha etkili oldugunu diistiniiyorsunuz? Neden?
Kaldirilmas1 ya da eklenmesi gereken program konulart oldugunu diisiiniiyor
musunuz? Neden?
TYP’lerin program konularina uygun olarak uygulandigim diisiiniiyor musunuz?
Diistinmilyorsaniz;
o En ¢ok hangi konularda program konularina aykir1 uygulamalar oldugunu
diisiiniiyorsunuz? Neden?
TYP konularimn etkinliginin artirilmasi i¢in dnerileriniz nelerdir?
TYP’lerin Kisilerin Istihdam Durumuna ve Isgiicii Piyasasina Etkileri
TYP katilimecilarinin program sonrasinda iggiicii piyasasina girmesinin kolaylastigini
diisiiniiyor musunuz? Neden? Ornek verebilir misiniz?
TYP siirelerinin uzun olmasinin katilimcilarimin isgiicii piyasasindaki diger firsatlar
karsisinda tercihlerini etkiledigini diisiiniiyor musunuz?
TYP uygulamasimin istihdama etkisi hakkinda ne diisiiniiyorsunuz?
TYP’lerin isgiicii piyasasina katilimi olumlu etkisini artirict ne gibi 6nlemler

alinabilir? Onerileriniz nelerdir?
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APPENDIX C: QUESTIONNAIRE 3/ SORU FORMU 3

Genel Degerlendirme
TYP’lerin amacim nasil tammlarsimz? Sizce neden uygulanmaktadirlar?
Uygulamanin Degerlendirilmesi
Katihmci Se¢imi
TYP’lerde katilimc1 se¢im yontemleri hakkinda ne diisiiniiyorsunuz?
Ihtiyag duydugunuz kisiler programa katiliyor mu? Katilmiyorsa, katilimlarim
artirmak i¢in neler yapilabilir?
Katilimer se¢imlerinin adil ve seffaf oldugunu diistiniiyor musunuz?

Katilime1 segimlerinde sorun ya da zorluk yasanmakta nudir? Eger varsa ne gibi
sorunlar yasanmaktadir?

Sizce katilimc1 segimi igin en etkili yontem ne olabilir?

TYP’lerde asgari iicretin altinda 6deme yapilmasi katilimc1 profillini degistirir mi? En
cok ihtiya¢ duyanlarin katilmasina etki eder mi?

Hedef Grup

Hedef grup (Oncelikli liste) uygulamasini nasil degerlendiriyorsunuz?

Hedef grup (Oncelikli liste) uygulamasimn kadinlarin TYP’lere katilmasinda etkili
oldugunu diistinityor musunuz? Neden?

Hedef grupta olmayip yer almasiin uygun oldugunu diisiindiigiiniiz 6zellikli bir grup
var mudir? (Orn. Sosyal yardim alanlar) Neden?

Hedef grup uygulamasimn ihtiya¢ sahiplerinin katthmim artirdigim diisliniiyor
musunuz? Eger diisiinmiiyorsaniz, katilimi artirmak ig¢in neler yapilabilir? Hedef
gruplara nasil ulasilabilir? Onerileriniz nelerdir?

Yiiklenici Kurum

Yiiklenici kurumlarin TYP’nin basariya ulagsmasindaki etkilerini artirmak igin
oOnerileriniz nelerdir?

Program Konulan

TYP program konularini nasil degerlendiriyorsunuz?

Hangi program konularimn uygulamaktasimz?

Hangi program konularinmin daha etkili oldugunu diisiiniiyorsunuz? Neden?

TYP konularmin etkinliginin artirilmasi i¢in 6nerileriniz nelerdir?
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TYP’lerin Kisilerin Istihdam Durumuna ve Isgiicii Piyasasina Etkileri
TYP katilimeilarimn program sonrasinda iggiicii piyasasina girmesinin kolaylastigim
diisiiniiyor musunuz? Neden? Ornek verebilir misiniz?
TYP sonras1 katilimcilar kurumunuzda istihdam ettiniz mi? Neden?
TYP olmasaydi aymni isler i¢in kisi istihdam etmeniz gerekecek miydi?
TYP siirelerinin uzun olmasinin katilimcilarimin isgiicii piyasasindaki diger firsatlar
karsisinda tercihlerini etkiledigini diisiiniiyor musunuz?
TYP uygulamasinin istihdama etkisi hakkinda ne diisliniiyorsunuz?
TYP’lerin isgiicii piyasasina katilimi olumlu etkisini artirict ne gibi Onlemler

alinabilir? Onerileriniz nelerdir?
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APPENDIX D: TURKCE OZET / TURKISH SUMMARY

SOSYAL YARDIM ARACI OLARAK TURKIYE’DEKi TOPLUM YARARINA
PROGRAMLARIN KARSILATIRMALI PERSPEKTIF UZERINDEN ANALIZI

En basit tammiyla Toplum Yararina Programlar (TYP) bir is karsilig1 geliri destegi saglayan
programlar olarak tamimlanabilir. Literatiire gére TYP’lerin temelde iki amac1 bulunmaktadir.
Amagclarindan ilki program katilimcilarina dogrudan bir is yaratarak gelir destegi saglamak
boylelikle yoksullugu azaltma amaglanmaktadir. Bir diger amaci ise yine dogrudan ig yaratma
amacgli emek yogun projeler yoluyla iilke genelinde yapisal issizligi onlemek ve istihdamu

artirmak amaciyla uygulanmaktadir.

Tarihsel antik donemde piramitlerin yapilmasi literatiirde bir 6rnek olarak veriliyor olsa dahi
modern anlamda bilinen TYP 6rnekleri 1970’lerde yavas yavas ortaya ¢ikmustir. TYP’ler
diinyanin ¢ok ¢esitli iilkelerinde uygulanmis ve halen bir¢ok {ilkede uygulanmaya devam
etmektedir. TYP’lerin diinya genelinde popiilerlesmesinin ve yaygin olarak uygulanmasinin
arkasinda birka¢ neden bulunmaktadir. 1970’lerde yasanan refah devleti odakli yaklagimdan
calisma odakli yaklasima gecisle beraber; sosyal yardimlarin en yogun olarak uygulandig
refah devleti ddneminde istihdama gecis ve sosyal yardim programlarindan ¢ikis i¢in istthdam
odakli!?® yaklasimlar igerisinde olduk¢a kullamsh bir ara¢ olarak TYP’lerin kullamlmaya
baslanmistir. TYP’ler yaygin olarak uygulanan sosyal yardimlarin sarta baglanmasi
noktasinda oldukca kullamsli bir ara¢ durumundadir (Kalman 2015). TYP’ler yoluyla sosyal
yardim alanlarin azaltilmas1 ve herhangi bir is yapmaksizin yardim almanin 6niine ge¢ilmesi
hedeflenmistir. Ozellikle gelismis iilkelerdeki genis sosyal yardim yararlancilarin bu
programlara yonlendirilmesinin uygun olacag diisiiniildiiglinden popiilerligi hizla artmustir.
TYP’lerin popiiler olmasimn arkasindaki bir diger neden ise hiikiimet politikalar1 yoluyla
yoksullara gelir destegi saglamada noktasindan kolaylik ve kisilerin dogrudan devlet eliyle

istthdam edilmelerine imkan tammasi olarak gosterilebilir (Gehrke 2015).

123 «“Workfare” kavrami yerine kullanilmistir.
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Bu ozelliklere hzlica uygulamaya konulabilen bir uygulama olmasi da TYP’lerin tercih
edilmesinde 6nemli bir nedendir. Basta dogal afet ve makroekonomik sorunlar nedeniyle bir
iilkede ortaya ¢ikan olumsuz sonuclarin azaltilmasi i¢in ¢ok kisa siirede ve hizlica
uygulanmaya baslayabilmeleri de olduk¢a 6nemli bir 6zelliktir. Diger bir¢ok aktif isgiicii
piyasasi programlarina (AIPP) gére TYP’lerin cok daha hizli ve ¢abuk diizenlenebilmesi ayirt
edici bir 6zelliktir. TYP uygulamasinin erken baslamasimn yam sira, program diizenlenecek
alanlarin kapsamimn belirlenmesi, hangi hedef kitle ile program diizenlenebilecegine iligkin
siireclerin net bir sekilde belirlenebilmesi bakimindan oldukg¢a islevsel programlardir

(Betcherman & Islam, 2001).

TYP uygulamalan ilkelerin gelir durumlarina degiskenlik gosterebilmektedir. Dizayn
siirecleri, programlarin amaci, uygulanacagl siiresi ve programin bitiminde yeniden
uygulanmasi gibi TYP’nin &zelliklerini belirleyen hususlar iilkelerin gelir durumlari ile
baglantili olarak degisebilmektedir. Orta ve {ist gelir grubundaki iilkelerin TYP’leri AIPP’ler
icerisinde bir miidahale araci olarak kullandig1 soylenebilir. Bu grupta yer alan iilkeler
cogunlukla  makroekonomik krizler sonrast1 TYP’leri uygulamaya baslamstir.
Makroekonomik nedenlerle uygulanmaya bagslayan TYP’lerin orta ve iist gelir grubundaki
uygulamalarinin uzun yillar devam etmedigi, krizin etkilerinin ortadan kalkmasi ile birlikte
sonland1g1 yapilan literatiir ¢alismasinda gériilmektedir. Diger yandan diisiik gelir grubundaki
iilkelerde TYP’ler yaygin olarak uygulanmaktadir. Diisiik gelir grubundaki {ilkelerde
mevsimsel degisiklikler nedeniyle olusan ekonomik daralmalara ¢éziim olarak bir kaynak
transfer araci gibi TYP uygulamalart yapilmaktadir. Mevsimsel etkilerin yani1 sira yoksullugun
yaygin oldugu olumsuz durumlar i¢in de bu olumsuzluklarin etkilerini azaltmak amaciyla da
TYP’lerin uygulandigr belirtilebilir. Yoksulluk ve issizligin gérece daha yiiksek oldugu diisiik
gelir grubundaki iilkelerde uygulanan TYP’lerin uzun yillar devam ettigi ve siirekli olarak
tekrar eden programlardan olustugu sdylenebilir (Subbaro et al., 2012).

TYP’lerin bir diger dnemli 6zelligi kirlgan gruplar net tammlayarak belli gruplar igin
oncelikli olarak uygulanabilmesidir. Kadinlarin da igerisinde bulundugu kirilgan niifusa gegici
gelir destegi saglayarak onlarin ekonomik statiilerini yiikseltme amaci olduk¢a Onemlidir.
Birgok iilkede uygulanan TYP’lerde agikca kadinlar, engelliler ve uzun siireli igsizleri ve
yaslilar1 hedef gruplar igerisine almaktadir. Bu noktada kadinlarin TYP’lere katilmasina iligkin

Ozel arastirmalar yapilmustir. Yapilan aragtirma sonuglarina goére farkl iilkelerde TYP’lere
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katilan kadinlarin ¢gocuklarinin refahi ve kadinlarin kendi saglik ve statiilerinde olumlu yonde

onemli etkiler sagladig goriilmektedir (Swamy, 2003).

TYP’ler her ne kadar dogal afet ve ekonomik sorunlara hizli birer miidahale araci olarak
uygulanabilir olsa ve katilimcilarinin gelirlerine dogrudan katki saglamasi1 bakiminda oldukga
onemli Ozellikleri bulunsa da dogru dizayn ve denetim siireclerini de barindirmasi oldukca
onemlidir. TYP’lerin dogru ve faydali bir etki gostermesi i¢in ¢ok dikkatli sekilde dizayn
edilmeleri gerekmektedir. Bu kapsamda program konulari, hedef grup ve se¢im yontemi ile
uygunluk tespiti ve denetim ve degerlendirme siireglerinin TYP’lerin basariya ulagmasi i¢in

¢ok iyi dizayn edilmesi gerekmektedir (ILO Report, 2009).

TYP’ler iilkeden iilkeye degiskenlik gosteren ¢ok c¢esitli program konulart bulunmaktadir.
Program konulari ayrica donemsel olarak da oldukca cesitlilik gostermektedir. Altyapt
projelerinden ¢evre temizligine, sosyal konulardan teknoloji baglantili bir¢ok konuda ¢esitli
iilkelerde TYP diizenlemis ve diizenlenmektedir. Program konularimin belirlenmesinde
tilkelerin gelir durumlar oldukg¢a 6nemli bir etmen olmaktadir. Program konulari belirlenirken
asil ama¢ TYP’ler yoluyla katilimcilara ve bulunduklari ¢evreye en ¢ok yarar saglayici
programin belirlenmesidir. Bu baglamda program konusu se¢iminde i¢inde bulunulan durum
onemli degisken olup isgiicii piyasasimin durumuna gore yoksullugu azaltma amaciyla tiim
niifusu veya bir bolgeyi kapsayan projeler yapilabilecegi gibi miidahale siiresinin uzun yada
kisa tutulmasi da kosullara gore ayn degerlendirilmelidir (Subbaro et al., 2012 & McCord,
2003 & Kostzer, 2008 & Kwon, 2002).

Diger yandan hedef gruplarin belirlenmesi de TYP’lerin etkinligi ve basarist i¢in oldukca
onemlidir. Bu kapsamda programlar diizenleyen kamu kurumlarinin roli ¢ok 6nemlidir. TYP
uygulanirken yoksul olmayanlarin programlara katilmamasi beklenmektedir. Bu nedenle
cesitli Onlemler alimmaktadir ancak her durumda yoksul olmayanlarin programlardan
yararlanmasi1 noktasinda belli sizintilar mevcuttur. Kisilerin gelir durumlarinm belirlemek idare
i¢cin olduk¢a zor olup oldukga kapsamli kurumsallasma gerektirmektedir ve maliyeti olduk¢a
yiiksektir. Programa uygun olmayan kisilerin belirlenmesi i¢in bu nedenle ¢esitli dnlemler
gerekmektedir. (Devereux, 1999). En yaygin onlemlerin basinda program ticretinin disiik
tutularak katilimeilarin kendiliginden se¢im yonteminin belirlenmesidir. Bu kapsamda piyasa
fiyatinin bir miktar altinda bir ticret 6denerek yoksul olmayanlarin programlara kendiliginden

katilmasimin onlenmesi beklenmektedir. Inter Agency Social Protection Assessments, 2016).
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Ancak tek basina bu yontemin kullamlmas1 kirilgan gruplarin programa katilimim artirmak
icin yeterli degildir. Bu nedenle birgok iilkede kadinlar, yaslilar veya belli 6zelliklere gore 6zel
hedef gruplar oncelikli olarak belirlenmistir (Lal et al., 2010). Bunun yam sira cografi
hedeflemede kullamlmaktadir. Ulkenin yalmzca yoksul bdlgelerinde TYP uygulanarak diger
bolgelerde yoksul olmayanlarin programa katilmalarinin 6niine gecilmeye calisilmaktadir

(Subbarao, 2003).

Hedef grup uygulamasinin yam sira denetim ve degerlendirme siire¢leri de TYP’lerin aksayan
yonlerini gormek ve daha etkili 6nlemler alabilmek i¢in oldukg¢a dnemli siireclerdir. Gegmiste
TYP uygulayicilan ¢ogunlukla programlarin insana, sosyal ve ekonomik gelisime etkilerine
bakarken artik verilen hizmetin kalitesi, risk degerlendirmesi ve hesap verilebilirlik 6n plana
cikmustir. Bireyin ve sosyal gelisim sonuglarina énem verilse de yalmzca bu yaklasim ile
yoksul olmayanlarin katilimini Onlemek miimkiin olamamaktadir. Bu nedenle kamu
kaynaklarimn yanlis kullanilmamasi ve kirilgan grupta yer alan kisilerin program yoluyla
istismar edilmemesi icin gii¢lii ve igleyen bir denetim ve izleme siirecin olmas1 gerekmektedir

(Barrett & Kidd, 2015).

TYP’lerin genel dzellikleri, uygulama siirecleri, onlemler ve denetim hususlarinin yam sira
karsilagtirmali analize katki sunmasu adina tezin igerisinde ayrica dort iilke 6rnek uygulamasi
da yer almaktadir. Bu kapsamda TYP uygulamalar1 yoniinden incelenen iilkeler ise Hindistan,
Giiney Kore, Arjantin ve Giiney Afrika’dir. Ulke se¢imi sirasinda iilkelerin genel ekonomik
gelismislik seviyesi, TYP uygulamasina baglanma nedeni ve diinyada yaygin uygulamalarin
basinda gelip gelmedigi hususlar1 dikkate alinmistir. Bu kapsamda 6rnek iilkeler arasinda yer
alan Hindistan glinlimiizde uygulanan giincel 6rnek bakimindan TYP’lerin en uzun siireli ve
en kapsamli uygulandig iilkedir. Hindistan ayrica uyguladign TYP’leri hak temelli bir
yaklasimla uygulamasi bakimindan diger iilke 6rneklerinden nitelik bakimindan ayri olmast
nedeniyle de secilmistir. Arjantin ve Giiney Kore’de uygulanan TYP’ler makro ekonomik
krizler sonrasinda uygulanmaya baglamistir. Ayrica TYP’lerin uygulandigi dénemdeki
ekonomik geligsmislik seviyelerinin Tiirkiye’ye benzer olmasi da onemli bir se¢im kriteri
olarak degerlendirilmistir. Her iki iilkedeki TYP’lerin ¢ikis nedenlerinin ve iilkelerin
ekonomik durumlarimn Tiirkiye ile benzerlikler tasimasit nedeniyle incelenmesi uygun
goriilmiistiir. Son Ornek iilke uygulamasi ise Giiney Afrika’dan se¢ilmistir. Sz konusu iilkede

TYP’lerin ¢ok yaygin ve uzun yillara dayanan uygulama alanimin bulunmasi ve 6zellikle
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kadinlarin TYP’lere katilimini artirict aldiklart 6nlemler nedeniyle tez icerisinde iilke 6rnegi

olarak yer almustr.

Tez boyunca 6rnek lilkeler kendi aralarinda karsilastirmali olarak incelenmeye g¢aligilmustir.
Bu kapsamda Hindistan ve Giiney Afrika’da diizenlenen TYP’lerin diger iilkelere gore daha
uzun siireli ve tekrar eden bir dzellik gosterdigi goriilmektedir. Arjantin ve Giiney Kore’deki
TYP uygulamalarinin ise makroekonomik nedenlerden kaynaklandigi sdylenebilir. Bu
tilkelerde uygulanan TYP’lerin makroekonomik sorunlar ortadan kaldiktan sonra TYP
uygulamasina son verdikleri ve tekrar eden bir dongii igerisinde olmadiklari tez boyunca
vurgulanmugtir. Hindistan ve Gliney Afrika’da uygulanan TYP’lerin temel amaci yoksullukla
miicadele etmektir. Bu kapsamda Hindistan’da uygulanan TYP’ler daha ¢ok mevsimsel
igsizlik ve yoksullugu azaltmak amaciyla donemsel olarak ve belli bolgelerde
uygulanmaktadir. Diger yandan Giliney Afrika’da ise yiikksek ve kati yapisal igsizlikle
miicadele i¢in TYP uygulamasi tiim iilke genelinde yaygin sekilde uygulanmaktadir. Ulkelerin
kargilagtirllmasi sirasinda 6ne ¢ikan bir diger husus; Giiney Kore hari¢ tiim iilkelerde
uygulanan TYP’lerin katilime1 segiminde cinsiyet hassasiyeti bulundugu tespitidir. incelenen
tiim tilkelerde, Gliney Kore hari¢, kadinlarin katilimn TYP’lere katilimimn artirilmasi igin 6zel
onlemler alindig goriilmiistiir. Diger yandan Giiney Kore TYP uygulamasinda teknoloji ile
ilgili programlar diizenlendigi tespit edilmistir. Bu bakimindan da Giiney Kore TYP konulari
diger iilkelerden farklilasmakta ve teknoloji baglantili uygulamalar gergeklesmistir. Tez
boyunca incelenen iilke oOrneklerinin birgok ozelligi Tiirkiye’de uygulanan TYP’ler ile
benzerlikler tagimaktadir. Bunun yam sira uygulamada Tiirkiye’de temel bazi farkliliklar
oldugu da sdylenebilir. Ulkelerin gelir durumlari {izerinden bir degerlendirme yapildiginda s6z
konusu oOrneklerin Tiirkiye ile benzeyen ve ayrisan yonleri daha net ortaya ¢ikmaktadir.
Tirkiye’de uygulanan TYP’ler makroekonomik kriz sonrasinda issizligin azaltilmasi icin
uygulanmaya konulmustur. Bu yoniiyle Giiney Kore ve Arjantin 6rnekleri ile benzerlik
tagimaktadir. Ancak tekrar eden ve siirekli hale gelen yapisiyla birlikte s6z konusu iilkelerden
ayrilmakta ve Hindistan ile Giiney Afrika Orneklerine daha ¢ok yaklagmaktadir. Tezin
ilerleyen boliimlerinde detaylica incelendigi iizere gelir durumuna gore yapilan katilimci
secimi Ozellikleri dikkate alindiginda yoksullukla miicadele bakimindan da bir araca
doniistiigii ifade edilebilir. Bu yonleriyle giincel durumda TYP’lerin her ne kadar gikisi
makroekonomik zorluklarla miicadele olsa da gelinen agsamada yoksullugu azaltma yoniinden
etkilerinin daha yiiksek oldugu sdylenebilir. Bu ve benzeri degerlendirmeler ile tez boyunca

Tirkiye i¢in yararli sonuclar c¢ikarmaya calisilmustir. Farkli {ilkelerde TYP uygulamasi
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sirasinda deneyimlenip katilimcilara sagladigi fayda ve programlarin genel etkinligi
baglaminda sonu¢ alman hususlarla ilgili Tiirkiye baglaminda ¢ikarimlar tezin {igiincii

boliimiinde detayl sekilde yer almaktadir.

Literatiir taramas1 ve iilke Orneklerinin karsilastirilmas1 boliimiiniin ardindan Tiirkiye’de
uygulanan TYP’lerin detayli inceleme ve analizinin yer aldigi bolim bulunmaktadir. S6z
konusu béliimde Ulkemizde uygulanan TYP’ler tiim detaylari ile yer almaktadir. Tiirkiye’de
uygulanan TYP’ler 2007 yilinda baslamis olup o tarihten bu yana kesintisiz olarak
uygulanmaktadir. Ik yillarinda dikkate deger sayida katilime1 bulunmamaktadir. 2009 y1li ile
birlikte katilime1 sayilart oldukga yiiksek bir seviyeye ulagmaya baglamis olup birgok kisi
TYP’lerden yararlanmaktadir. Tiirkiye’de TYP’lerin ilk ortaya ¢ikis nedeni 2007-2008
yillanindaki kiiresel ekonomik krizin Tiirkiye’deki olumsuz etkilerini azaltmak olsa da
ilerleyen yillarda tekrar eden ve siireklilik kazanan yapisi ile yoksullugun azaltilmasi ve
yapisal igsizlikle miicadele gibi amaclar da kazanmustir. Bu baglamda Toplum Yararina
Programlarin uluslararasi iilke uygulamalar ile bircok benzerligi ve kendine 6zgii taraflar

bulunmaktadir.

Tiirkiye’deki TYP’lerin uygulama siiresi 9 aydir. Bu siire olduk¢a uzun bir siire olup aym
zamanda asgari licret diizeyinden 6deme yapildigi diisiiniildiigiinde katilmak icin talepte
bulunan kisi sayisi oldukga yiiksektir. Katilim talebinin yiiksek olmas1 TYP’lere asil ihtiyaci
olan kisilerin se¢imini zorlagtirmaktadir. Uluslararasi iilke 6meklerinde oldugu gibi TYP
Odemeleri asgari {icretin bir miktar altinda olmadigindan yoksul olmayan kisilerin daha ¢ok
bagvurmasina neden olmaktadir. Yoksul olmayanlarin TYP’lerden yararlanmak istemesi
durumu beraberinde bir¢ok olumsuzluga neden olabilmektedir. Bu olumsuzluklari azaltmak
ve TYP’lerden yararlanma ihtiyaci daha yiiksek olan gruplara ulasabilmek i¢in hedef grup
uygulamasina gecilmistir. Buradaki esas ama¢ toplumda daha dezavantajli kesimde oldugu
diisiiniilen gruplarin TYP’lerden dncelikli yararlandirilmalarini saglamaktir. Bu amagla 2013
yilinda kadinlar, eski hiikiimliiler, engelliler ve terérle miicadelede malul olmayacak sekilde
yararlananlar ve 35 yas list bireyler 6ncelikli grup olarak belirlenmistir. S6z konusu uygulama
ile bu grupta yer alanlardan yeteri kadar bagvuru olmas1 halinde yalmzca bu gruptan katilime1
secilmesi kurali getirilmistir. Boylelikle yoksul olmayan ve TYP’ye katilma ihtiyaci
bulunmaya kisilerin kendiliginden digarida birakilmasi amaclanmigtir. Uygulamada yaganan
sorunlara ve istisna maddesine ragmen s6z konusu degisiklik sonrasinda TYP katilimcilarimn

demografik 6zelliklerinde belirgin degisimler yasanmustir. Kural dncesinde erkek agirlikli
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katilimer listeleri olusmakta iken bir¢cok bolgede kadinlarin toplam katilimeilar igerisindeki
orant %50’nin iizerine ¢iktigi goriilmiistiir. Hedef grup uygulamasinin yam sira bu grup
icerisinde yer alip aslinda yoksul olmayan katilimcilarin da TYP diginda birakilmasi ve daha
¢ok sayida yoksula ulagabilmek icin ayrica ilave kurallar getirilmistir. Bu kurallardan ilki
TYP’den yeniden yararlanma kuralina iliskindir. S6z konusu kurala gore bir katilimcinin
TYP’lerden en fazla 24 ay yararlanabilme hakkidir. Ilgi kurala gére TYP’lerden 24 ay siireyle
yararlanan katilimcilarin TYP’lerden yeniden yararlanma imk&m bulunmamaktadir. Yoksul
olmayanlarin katilimim azaltmak amaciyla konulan diger kurallarin kisa tammlarn ise adres ve
gelir kontroliidiir. Adres kontrolii kuralinda; aym hanede yasayan kisilerden yalmzca birinin
TYP’lerden yararlanabilmesi kurali getirilmistir. S6z konusu 2017 yilinda uygulamaya
gecirilmistir. Aym tarihte getirilen ikin kural ise gelir kontroliidiir. S6z konusu kurala gore
ayni hanede yasayan tiim kisilerin toplam gelirinin asgari iicretin 3 katindan fazla olmasi
halinde TYP’lerden yararlandirilmasi esastir. Gerek adres kontrolii gerekse de gelir kontroliine
iliskin kurallarin uygulanmasinda ciddi sikintilar yasanmaktadir. Katilimeilar adreslerini
degistirerek basvuru yapmakta, gelirlerini dogru beyan etmemektedirler. Suiistimallerin
onlenmesi ve s6z konusu kurallarin en dogru sekilde uygulanabilmesi i¢in idari olarak c¢esitli
kontrol mekanizmalarina ihtiya¢ duyulmaktadir. Ancak s6z konusu idari olarak kontrollerin
saglamasinda da ciddi zorluklar bulunmaktadir. Hem adres hem de gelir durumlarina iligkin
kisilerin verilerine ulasmada yasanan giigliikler nedeniyle s6z konusu kurallar standart ve tek
diize bir sekilde tiim illerde aym diizen icerisinde uygulanamamaktadir. Ozellikle gelir
kontrolii noktasinda iller arasinda farkli farkli uygulamalar bulunmaktadir. Hanede yasan
kigilerin ticret gelirine iligkin verilerin tespiti i¢in Sosyal Giivenlik Kurumu verileri baz
almmaktadir. Ancak kayit dis1 caligmalardan elde edilen gelirle bilinememektedir. Aymn
sekilde kira, faiz vb. gelirlerin tespiti de ¢ok saglikli olamadigindan geliri yiiksek olan kisilerin

programlara baglamasinin oniine gecilemeyen durumlarla karsilagilabilmektedir.

Tiirkiye’de uygulanan Toplum Yararina Programlarin diger iilke uygulama 6rneklerinden belli
anlamlarda ayrismaktadir. Ulkemizdeki uygulamamin en 6zgiin yani olarak okullarin genel
temizligi ve bakim onarimu ile ilgili konularda TYP diizenlenmesi gosterilebilir. Tiirkiye’deki
TYP’lerin hemen hemen tiim idari siirecleri okullarla ilgili program konularina gore
belirlemektedir. Okullarm agik kaldig siire boyunca TYP devam edebilmesi amaglandig i¢in
TYP’lerin azami siiresi 9 aya cikarilmigtir. Aymi sekilde okullar agildiginda TYP’leri
uygulamaya baslayabilmek i¢in bekleme siireleri 3 ile siurl tutulmus olup okullarin genel

faaliyet takvimi takip edilmistir. Ugiincii boliimde detaylar yer alan program konusunun yan
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stra ¢evre temizligi, kamusal alt yapinin yenilenmesi ve aga¢ dikme gibi konularda da TYP

uygulamasi yapilabilmektedir.

Tiirkiye’de uygulanan TYP’lerin siiresinden bagimsiz katilimecilarin 14 giinliik izin siiresi
hakki bulunmas1 6zellikle kadin katilimeilarin programlara katilimn ve devam ettirilmesinde
cocuk ve yasl bakim gibi diger sorumluluklar1 nedeniyle zorluklara neden olmaktadir. Diger
yandan sosyal yardim alanlarin TYP’lere katilmasina iligkin herhangi baglanti olmamasi

yoksullugun azaltilmasi ilkesini zayiflatmaktadir.

TYP’lere katilimc1 se¢im yontemi olarak Tiirkiye’de 3 farkli yontem uygulanmaktadir. Kura
ve liste yontemleri veya bu iki yontemin karisimi seklinde 3 yontem bulunmaktadir. Sz
konusu yontemler kendi igerisinde farkli avantaj ve dezavantajlara sahiptir. TYP’lere katiim
noktasinda asirn talep bulunmasi halinde liste yontemi kullamilir ise; katilimer se¢iminde
oldukea yliksek miidahale riski ile kars1 karsiya kalmabilmektedir. Liste yonteminde yoksul
olmayanlar1 programlara katilma ihtimali artig gosterdiginden miimkiin oldugundan
kullamilmamas1 yoniinde tez icerisinde Onerilere yer verilmistir. Diger yandan, kura
yonteminin uygulanmasi halinde de herhangi bir miidahale olmamasina ragmen ihtiyag sahibi
olmayanlarin TYP’lere katilma ihtimali yine de bulunmaktadir. Her iki segme yonteminin
kullamlmas1 durumda da olusabilecek olumsuzluklar1 engellemek ve yoksul olmayanlarin
katilimini en az seviyeye indirme i¢in hedef grup uygulamasi, gelir ve adres kontroli ve

yeniden yararlanma kuralinda yukarida deginilen ¢esitli diizenlemeler yapilmustir.

Tezin igerisinde Tiirkiye boliimiinde son olarak iilkemizde diizenlenen TYP’lerin denetim ve
degerlendirme siireclerine iliskin degerlendirmeler yapilmustir. Her ne kadar mevzuatta
denetim mekanizmas1 kurulmus olsa da etkin olarak uygulanamadig diisiiniilmektedir.
Degerlendirme siirecine iligkin ise c¢alismalarin ¢ok daha zayif kaldign diisiiniilmektedir.
Bugiine kadar TYP’lerin etkinligini 6l¢en ve eksik yonlerini tespit edecek ¢ok sinirli sayida
caligma yapilabilmigtir.  Kurum tarafindan gegtigimiz 15 yil igerisinde yalmzca 1
degerlendirme raporu hazirlatilmigtir. S6z konusu raporun ¢iktilari ve Onerilerine iliskin
uygulamada herhangi bir diizenlemeye gidilmemistir. Denetim hususunda ise Il Istihdam ve
Mesleki Egitim Kurullar1 biinyesinde isleyen bir sistem olsa da denetim sirasinda tespit edilen
ve ortaya ¢ikarilan eksiklik ve yanlislarin giderilmesi noktasinda Kurumun yaptirim giiciiniin

zayif veya eksik kalmasi nedeniyle denetimler iglevsiz kalmaktadir.
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Tez calisma boyunca iilkemizdeki uygulamanin mevzuat baglaminda detayli incelemesinin
yam sira, Tiirkiye’de diizenlenen TYP’lerin uygulama dogasini anlamak i¢in alan arastirmast
yapilmigtir. S6z konusu alan aragtirmasinda TYP’nin igleyis siireglerinde idari olarak bulunan
ve karar mekanizmasi igerisinde yer alan ii¢ ayr grupta yer alan kisiler ile yar1 yapilandirilmus
miilakat yontemi ile yapilmuistir. ISKUR Genel Miidiirliigii, [ Miidiirliigii calisanlar1 ve

Yiiklenici Kurum personeli ile olmak {izere toplamda 10 kisi ile gbriisme yapilmstir.

Alan arastirmast i¢in hazirlanan soru formunda goriismeler ii¢ boliime ayrilnustir. Ik béliimde
TYP’lerin genel amaglarinin ne olduguna dair goriisiilen kisilerin yorumu istenmistir.
Boylelikle TYP’leri nasil tamimladigi ve simiflandirdigina iligkin goriislerin derlenmesi
hedeflenmistir. Alan aragtirmasinin ikinci bolimiinde ise daha kapsamli olarak TYP isleyisine
iliskin sorular yer almistir. Bu boliimde genel olarak hedef grup uygulamasi, program konulari,
secim yontemi, uygulamanin genel kurallar gibi hususlarda idari anlamda uygulayicilarin
goriisleri toplanmaya caligilmigtir. Son boliimde ise goriisiilen kisilerin TYP uygulamasimn
etkinligi hakkinda goriisleri alinmaya calismus ve TYP’lerin istihdama etkisine iliskin

cikarimlar yapilmas1 hedeflenmistir.

Yapilan goriismeler neticesince ortaya g¢ikan bulgular sonug boliimiinde tartigilmigtir. Genel
olarak plana ¢ikan bulgular programlara asir talep oldugu, hedef grup uygulamasi ¢ok genel
gruplarn icermesi nedeniyle bazi durumlarda iglevsiz kaldigi, adres ve gelir kontrolii basta
olmak tizere mevzuatta yer alan kurallar1 uygulama noktasinda kurumlar aras1 koordinasyon
eksikliginin bulunmasi hususlari 6ne ¢ikmistir. Bunun yani sira mevzuatin yeterli oldugu
ancak bazi durumlarda yoruma ag¢ik olmasi nedeniyle kotiye kullammlara zemin
hazirlayabildigi, program siiresi uzun oldugu ve yeniden yararlanma ile siireclerde stirekli
yapilan giincellemelerin katilim hakkim arttigi hususlarina deginilmistir. Diger bulgular
arasinda TYP’lerin baglama ve bitis tarihlerinde yasanan zamanlama sorunlari, 6zellikler
kadinlarin siit ve dogrum izni olmak iizere genel izin hakki yetersizligine iligkin bulgular sonug

boliimiinde detaylica incelenmistir.

Ozetle Tiirkiye’deki TYP’lere katilmak noktasinda katilimcilarin asir1 talebi bulunmaktadir.
Bu husus katilimc1 segiminde yoksul olmayanlarin katilmasi ic¢in yapilan miidahaleleri
ozelikle katilime1 se¢im yonteminin liste yontemi olarak belirlenmesi halinde artirmaktadir.
S6z konusu talebi azaltmak i¢in TYP siiresinin azaltilmasi, hedef grupta yer alanlarin

daraltilmasi1 ve yeniden yararlanma siirelerinin azaltilarak uygulanmasi1 gerektigi hususlar1 6n
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plana ¢ikmustir. Ayrica, katilimcilarimin basta gelir durumu olmak tizere isgiicii piyasasindaki
konumunu ve TYP’lere ihtiya¢ diizeyini belirlemek amaciyla kurumlar aras1 koordinasyonun
onemli oldugu ve gelistirilmesi gerektigi ifade edilmigtir. TYP’lerin baslama tarihlerinin
zamanlamasina iliskin program konusuna gore farkli tarihler belirlenmesinin 6nemi
belirtilmistir. Kadinlarin TYP katilimini artirmak ve program siirecinde desteklemek i¢in izin
siirelerinde yeniden diizenlemeye gidilmesi gerektigi de One c¢ikan hususlar arasindadir.
Mevzuatin yeterli oldugu ancak uygulamada farkli yorumlar getirildigi belirtilmistir. Bu
hususu onlenmek i¢in program konularinda yapilacak igin tammi basta olmak baz kiiglik
eklemeler yapilmast Onerilmistir. Ancak etkin bir denetleme ve yaptirim giiciine sahip
olunmasi1 halinde s6z konusu mevzuatin daha etkin ve dogru uygulanabilecegi de onerilen

hususlar arasinda yer almaktadir.

Bu tez ¢aligmasi ile diinyada TYP uygulama usul ve esaslari ortaya konarak Tiirkiye benzeri
iilke oOrnekleri yoluyla uygulama siiregleri anlatilmaya ¢alisilmistir. Bunun yam sira
Tiirkiye’deki uygulama detayli sekilde incelenmis ve yapilan alan arastirmasi ile mevcut sorun
ve ¢Oziim Onerileri tiretilmeye ¢alisilmistir. Boylelikle daha iyi ve etkin TYP siirecine kiigiik

de olsa bir katki sunulmasi hedeflenmigtir.
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