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1. Introduction

In the contemporary world the nation-state is facing a major challenge due to the globalization of political and economic life; the omnipresence of technological and ecological developments and increased public awareness of unresolved political, economic and social problems leading to insistent demands sometimes differentiated along racial, ethnic, religious, ideological and regional lines. Spahn (1998) suggests that there are two major, and apparently opposing, reactions to these trends. On the one hand, there is regional integration (e.g.  The European Union or Mercosur), the forming of new bodies of supranational coordination or the redefinition and strengthening of existing ones (NATO, WTO, the IMF), which all mean greater concentration and centralization. On the other hand, there is the creation or strengthening of regional and local governments, the privatization of state assets and a greater role accorded to the private sector (including the non-governmental bodies) in the provision of collective services, which all mean greater decentralization. 
Both of these reactions have led to prescriptions for change in the role of government and in inter-governmental relations. Davey (1996) categorizes the prescriptions under three headings.  The first view stresses the need to seek economic and social salvation through individual enterprise, choice and self-reliance.  Governmental intervention is blamed for many of the problems of societies, partly because it cramps initiative and its expenditure is seen as reducing resources available for private investment (presuming that such resources would be more efficiently used by private enterprise).  This diagnosis leads to a call for “less government” (Davey, 1996: 4).  The second and opposite view stresses the increasing importance of public intervention. More public influence (and control o.e.) over private investment is seen as necessary to counter the growing irresponsibility of the ownership of capital, increasingly international, anonymous, concentrated in character, and therefore lacking in loyalty to its workforce and country of operation (Davey, 1996: 4).  One could add to this the ultimate profit motive of such enterprise often neglecting a social role and responsibility and insensitive to hovering national and regional problems and disparities.  Advocating public intervention can have two conflicting applications according to Davey (1996: 5), so far as local government is concerned. A very active system of local government would be needed to implement national policies, in one instance, relegating to insignificance local autonomy and local choice; an approach which Davey (1996: 5) calls “strong public intervention with strong central direction.” The third of Davey’s categorization emphasizes the role of community.  It shares the scepticism of the public intervention school about the impact of unrestrained private enterprise, but it also shares the anxieties of “less government” school over the insensitivity and self-interest of large governmental organizations (Davey, 1996: 5). A sense of mutual responsibility is pursued through the widest possible involvement of people in the provision and management of communal services.  Within such a view, local government must be truly local (Davey, 1996: 5). In this vein, John (2001) argues that as a response to the challenges of institutional fragmentation and globalization, the politicians and bureaucrats in charge of local government can rediscover local government’s contribution to democracy and emphasize more local factors determining economic success, such as partnership arrangements, technical synergies and larger policy networks.
Concerns over constitutional and institutional changes are not alien to Turkish academic, business and political circles either. Until very recently, due to the tradition of highly centralized government inherited from the Ottoman Empire, the fate of a region or a city in Turkey was very much linked to the central power, and there was a lack of authority on the part of local governments to make strategic plans or generate revenues. However, since the mid-1980s, there has been a debate on decentralization and devolution in Turkey and a number of developments, discussed below, has prompted Turkey to re-examine the respective roles of various levels of government, the private sector and the civil society as partners in development (Goymen, 1982; Danielson and Keleş, 1985; Sunar, 1996; İsvan, 2002).
Today, there is widespread agreement in academia, business and local governments circles that coping with the problems of urbanization, which include housing, the environment, transportation, economic development, community integration, and poverty, requires a thorough change in the way local governments are structured and urban politics are conducted (Özcan, 1999). The style of political governance in the country is in the process of transformation, from a paternalistic, top-down and patronage-based modality to a form of transparent and efficient government that is responsive to its citizen demands, acknowledges its citizens as stakeholders in decision making and allows for their stakeholder participation in the decision making process. The process is by no means over, but with the recent constitutional – institutional changes and reforms encompassing also the administration, the general direction has become clearer (Köker, 1995; Goymen, 1999).
Yet, as Özcan notes (1999: 202), in Turkey, there is still need for further academic work and real world practices on the subject since “politicians, local groups and individuals seem to be rehearsing abstract moral or global arguments without reaching a higher understanding of how to develop and implement appropriate mechanisms”. Against this background, this study explores the transition from a bureaucratic ruling tradition to a new type of governance in Turkey and recent developments in local government reform and subjects the experience of an exemplary district, Pendik in Istanbul, to evaluation in terms of successes, advances, challenges and opportunities. As such, by using empirical material, this study seeks to create a valuable information resource for those involved in efforts to improve the management and governance in Turkey at the local level and provide a clear picture of the nature of challenge. 

The text is organised in three parts. The first part offers a theoretical and conceptual background and investigates the concept of governance. The second part explains the nature of highly centralist administrative tradition for readers who are not familiar with the Turkish scene and explores the Pendik experience in terms of successes and advances. In Turkey’s new and more decentralised administrative structure, the initiative reported here can be seen as an initial step towards better local governance. The last part of the paper is devoted to some important challenges for the development of local democracy in Turkey.

2. On Governance
Governance first of all challenges the existing constitutional framework and formal political and administrative system of a given country.  Central government implies that in a unitary state (as Turkey is) there is only one centre of power.  But, in practice, even in an evolving democracy there are many centres (some actual some potential o.e) and diverse links between many agencies of government at local, regional, national and supranational levels (Stoker, 1998).  There is constant interaction among these levels and bodies leading to a new division of functions, responsibilities and resources.  This perspective draws attention to the increased involvement of the private and voluntary sectors in service delivery and strategic decision-making.  This discussion also points to the need in Turkey for considering a new societal division of labour; emergence and empowerment of new ‘actors’ (institutions, structures both formal and informal) besides traditional ones; application of new technologies and methods; as well as new forms of cooperation and accountability.

The new role of central government in this framework is one of ‘mediator’, ‘enabler’ or ‘catalytic agent’ rather than undisputed ‘commander’ (Habitat II, 1996; Capecchi, 1989).  Local government, on the other hand, is looked upon as initiator and leader of various types of development-oriented partnerships (Piore and Sabel, 1984; Eraydın, 1999).

Thus, governance is also about change in the state-civil society relations.  It emphasizes citizenship-based understanding of rights and responsibilities which are also part of an emerging consensus in society over various issues.  This entails independent thinking and availability of choice for ‘free’ citizens. This concept of citizenship should be interrelated to a blurring of boundaries between the public and private which in turn finds substance in the rise of a range of voluntary or third-sector agencies, addressing a host of social and economic issues and operating in the context of a ‘social economy’, that has emerged between the market economy and the public sector (Stoker, 1998: 21).

Under governance the ultimate partnership activity is the formation of self-governing networks (Eraydın, 1999; Stoker, 1998).  Actors or partners within these networks gain a capacity to act by blending resources, skills and purposes into a long-term ‘coalition’, in which no single organization dominates.  This is in recognition that no single actor, public or private, has the knowledge and resource capacity to tackle problems unilaterally (Kooiman, 1993).

In local and regional development within a partnership approach, the first task according to Stoker (1998: 24) involves defining a situation, identifying key partners and developing effective linkages.  The second is concerned with influencing and steering relationships in order to achieve desired outcomes. The third is developing a capability for thinking and acting beyond the individual sub-systems (partners) towards common goals and collective thinking and action.  In fact, if the macro-level policy goal of Turkey is catching up with the EU, in terms of democratisation, growth and development, then the adoption of such an approach and framework should be given serious consideration. 
3. Developments Impacting Local Governance in Turkey
As is well known, the Ottoman Empire had no tradition of autonomous municipalities, and proposals aiming at creating a highly decentralised administrative set-up based on a semi-federalist model were not found acceptable simply because of the need for preserving the territorial integrity. With this background, also in contemporary Turkey, authority was again concentrated at the centre, with national political leaders and bureaucrats dominating the political system (Heper, 1974; Tekeli and Ortaylı, 1978; Güler, 1992; Sunar, 1996).
In the aftermath of Second World War, Turkey underwent major changes, like transition from a single-party authoritarian regime to competitive politics and a multi-party system; and a period of state-sponsored industrialisation and relative mechanisation of agriculture. The process of de-peasantisation and rural exodus gained pace in the 1950-80 period, quickly doubling, tripling populations of major cities, and putting a tremendous strain on the already inadequate infrastructure, services and management capabilities of these settlements. If these developments are to be expressed numerically, the proportion of urban population in Turkey (settlements over 10,000 populations) has gone up from 18.3 percent in 1945 to around 65 percent in 2002 (Turkish Prime Ministry, 2004: 2). When all municipal areas are to be considered urban (the lowest population limit being 2000) then the latter figure climbs up to around 76 percent (Mahalli İdareler 2004: 12-13).
This almost unprecedented rapid rate of urbanization, besides creating severe inadequacies of infrastructure and services, has also led to the emergence of unplanned, irregular and illegal squatter housing (called gecekondu in Turkish) which have encircled almost all Turkish cities (Goymen, 1997; Keyder, 2005). The gecekondu areas, compared with the planned parts of cities, created a duality not only in terms of the quantity and quality of infrastructure and services but also a social dualism due to lack of integration of the urban migrant in this new habitat. Furthermore, a recent report stresses the fact that urban poverty is a major problem in most Turkish cities, including Istanbul (State Institute of Statistics, 2005: 3).
 
Today, there is growing realisation that the highly centralised administrative system cannot cope with the problems and challenges confronting Turkey and that the country can no longer be ruled only from Ankara. This is partly due to local politics and local politicians assuming greater importance in a maturing democracy and demanding a greater role in decision making at various levels (Goymen, 1999; Özcan, 2000; Keyman and İçduygu, 2005). It also has to do with the dynamism exhibited by the fast-growing private sector (both at national and local levels) and the emergence of a limited but voiceful civil society, both aspiring to have a greater say in running the country.  The structural changes in the economy, the transition from an autarkic, closed economy to a market-oriented one open to international competition created and/or reinforced the position of new actors. Most recently, these groups began advocating principles of good governance; a new division of societal labour between the state, private sector and NGOs, smaller but more effective state; and emphasised rule of law and extended human rights. These demands not only reinforced the dynamics of local governance in general but also provided support for local government bodies (representing all colours of politics) wishing to be freed from the tutelage of central government. In fact, the 9th seven year development plan published by the SPO in early 2006 reflects the increasing importance attached to the regional perspective in the developmental context as well (SPO, 2006). 
Of course, all these changes could not have been sufficiently disseminated and deliberated over without an effective and extensive media. In Turkey, several dozens nation-wide, more than three hundred regional TV networks; and over fifteen hundred national, regional and local radio stations are functional, most them utilizing the latest technology. These are joined by extensive printed press, representing different political platforms and diverging views. All together, the existence of such a media facilitates extensive discussion, joined in by an increasing number of ‘stakeholders’. It is fair to say that most of this media is generally is favour of transformations in polity and society (Goymen, 2004).
Last but certainly not least, the universal tendency for decentralisation/devolution also strongly exhibiting itself in the European Union, which Turkey aspires to be a member of, have constituted a powerful driving force and have accelerated local government reform in Turkey. Both the ‘road map’ prepared by the EU and Turkey’s ‘National Program’ to harmonise with the EU legislation, standards and institutions, emphasise principles of good governance, stress the need for efficient performance of the state and point out to several areas and institutions where reform is needed. One such priority area is public administration in general and local government in particular (NPAA, 2001; EC Progress Report on Turkey, 2006)
3.1 Basic dimensions of reform 
In the process of restructuring the public management system and rearranging the intergovernmental fiscal and political power-sharing mechanisms, the ruling Justice and Development Party (AKP) prepared some draft laws on Public Administration and the local government system and submitted them to Parliament. The public sector reform law (known also as the framework law) was accepted in Parliament but was sent back by the President, who emphasized that a number of articles were not in conformity with the Constitution (TUSIAD, 2004; Aydın and Çarkoğlu, 2005). However, the laws on municipalities, metropolitan administrations and provincial special administrations have been promulgated and put into practice. These new laws are in accord with EU legislation, encourage a more transparent, participatory, and human rights based public management structure at local level and define new horizons for local governance in Turkey (EC Progress Report on Turkey, 2004).

This new legislation rearranges intergovernmental relations among central government, provincial authorities and municipalities.
 In this context, some of the powers of the central government are devolved to local administrative units. Articles 14 and 15 of the new Municipality Act allow public administration bodies to develop stakeholder relations with private sector and non-governmental organizations. Local administrations are given incentives to take action on local issues and allocate land either free of charge or at a low price, with the authorization of the Ministry of the Interior, to projects that aim to improve health, education, social service, environmental management and tourism related services, among others. In this context, municipalities (3216 of them) and metropolitan administrations (16 in all), are empowered to act as leaders of local ‘growth coalitions’ and providers of various incentives. All stakeholders in a particular region / city are encouraged to participate in the local development process. Two novel instruments to be used in this context are local strategic plans and regional developments agencies (in 26 regions of Turkey) (Goymen, 2005). Each will now be discussed in turn.
Article 41 of the Act gives the local governments with a population above 50,000 the duty of preparing a strategic plan by taking into consideration the views of – if applicable – universities, vocational chambers, and relevant non-governmental organizations; and putting it into effect after it is ratified by the municipal assembly. New legislation pertaining to the restructuring of local governments in Turkey holds municipalities responsible for the development of the town economically, socially, and culturally, in addition to provision of infrastructural services and routine municipality-related activities. Consequently, municipalities are expected to cultivate activities along the following lines: initiate and coordinate all efforts toward the economic development of the region, making the area attractive for investment, and encourage investors to create new job sectors; work toward developing the social capital in the region; create the circumstances that will turn the area into a “learning zone” by making it easier for local stakeholders to follow global developments by ensuring the sharing of knowledge and skills; and form horizontal overseas relationships. Of course, it is envisaged that local administrations will carry out the services included in their area of duty authority and responsibility in a manner to conform to the integrity of administration, the principles and procedures set out in law, the principles and targets of the development plan, their own strategies, aims and targets and the performance criteria (Aydın and Çarkoğlu, 2005).
Presently, several medium-sized and large municipalities in Turkey are in the process of preparing the first generation of strategic plans for their localities, many of them in a participative manner. This process provides an opportunity for stakeholders in a settlement to collaborate towards a common goal, reinforcing dynamics of local governance.

In case, the local administrations seriously impede basic duties and services assigned by laws and this situation affects the public health, peace, and well-being in a significantly negative way, upon the request of the central administration, the Ministry of Internal Affairs will take the necessary measures stipulated by laws for these shortcomings to be eliminated, on condition that they are in proportion with the size of the impediment. This measure is a reflection of the doubts, on the part of central government, harboured about the capacity of local structures to successfully undertake extended functions and expanded responsibilities. Strong centralist tendencies in the Turkish government decision-making often preclude a fully democratic, transparent, and merit-based public management system, which inherently undermines the democratic capacities of local governments. 

The second novel instrument introduced in the reform process was establishment of three-tier statistical regions, similar in conception to European Union’s NUTS arrangement. Thus, 12 NUTS 1 regions; 26 NUTS 2 regions, and 81 NUTS 3 regions were designated and the legislation envisages the establishment of a regional development agency (RDA) in each of the NUTS 2 regions. The agencies have been envisaged as structures suitable for partnership between the public and private sector.
 Therefore, Agencies are not institutions similar to regular public institutions, but adhere to decrees of private law. This structure allows Agencies to be small but efficient and dynamic units that are flexible on budgetary matters and employment. The main objectives of and expectations from these RDAs are as follows:

Agencies are expected to mobilize all resources that create synergy between local actors and dynamics, thus boosting the impact of local/regional development efforts. Through their resources and accumulated technical experience, agencies are also assumed to act as a coordinator, organizer, and catalyst between various stakeholders by coordinating the activities of all interested parties (stakeholders), especially on a regional scale. Moreover, to ensure that the expected increase in efficiency is realized and a serious impact on growth, higher income, and employment is produced during the first few years after the reform, Agencies are expected to assist local actors in the development of planning, programming, project development, coordination and monitoring capacities, which will be especially needed in the initial phases. Another crucial function of agencies is to channel the competitiveness and development awareness in the right direction and to the right areas in an environment of growing solidarity, and fill a serious gap in this area at the local level. This proposed structure is believed to eliminate inter-regional developmental differences through the use of national-level plans and strategies under the coordination of the State Planning Organisation (SPO), while also observing the objective of eliminating intra-regional developmental differences through the activities and projects to be run by the Agencies. Overall, with this collaborative effort, a merit-based resource allocation mechanism is put into effect, and thus, regional development, productivity and efficiency are encouraged in the sphere of local development. 

It looks certain that, in Turkey, the newly established regional development agencies and municipalities empowered to act as local development leaders will provide the main thrust to address, in an integrated manner, issues of development, equity, social justice, basic human needs, sustainability and environmental awareness. The main goal of these institutional reforms and government initiatives to decentralise and stimulate partnerships is to bring flexibility to local management of policies and programmes, in a way to open up a set of possibilities locally and seize economic and social development opportunities that would be lost otherwise. Yet, sometimes on paper and in plans things seem to function properly, but significant problems in practice and at the implementation level are observed. The results of these reforms and initiatives should therefore be evaluated on whether they have successfully contributed to coordinate policies, adapt them to local conditions and take an integrated approach to local problem-solving involving other stakeholders. 

With the advent of this new legal framework, a local development initiative has been put into effect in Pendik, a sub- district of Istanbul, which has the potential of a model for other local authorities across the country. The project initiated by the local municipality brings various stakeholders in the community together around a Platform to chart Pendik’s future direction, to establish priorities, and to design and implement locally relevant policies. In the following section, this pilot local development project will be elaborated and subjected to evaluation in terms of successes, advances, challenges and opportunities.
4. The Pendik Experience

With a current population of nearly 520,000, Pendik is a relatively peripheral sub-district of Metropolitan Istanbul with good land and sea transport connections and a newly built airport nearby. Pendik is located on the southwest of Kocaeli peninsula, on the Asian side of Istanbul, and is surrounded by Tuzla, Orhanlı and Akfirat on the east, Ömerli basin on the north, Kartal, Sultanbeyli on the west and the Sea of Marmara on the south (See Map 1). 

Map 1: The Location of the Pendik District in Istanbul, Turkey
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From a sectoral point of view, there are important food industries and some small-to-medium size industries located in four different industrial sites located within the district borders, specialized in leather, chemicals, construction, furniture, concrete, cable, and plastics. Istanbul Park (Speed Way, for instance for Formula 1) is in the neighbourhood and makes a contribution to the district’s economy. The RO-RO port on the coast is important in terms of sea commerce and transportation, especially between Italy and Turkey. There are also some potential and visionary projects that are on the agenda, such as the construction of a technopark and a fairground around the Sabiha Gökçen International Airport and a marina on the coast.

The yearly population increase in the district was 66.22 ‰ in the period 1990-2000, primarily as a result of migration (this figure is 33‰ for Istanbul and 18‰ for Turkey).  The education level in the district is on average lower than that of its neighbouring districts. While only 4 percent of the population are university graduates in Pendik, this ratio is 7 percent in Kartal, 11 percent in Maltepe and 22 percent in Kadıköy. Illiteracy rate in Pendik (7.5 percent) is also higher than in Kadıköy (4 percent). It should also be noted that Pendik has a relatively higher rate of unemployment (17 percent) than its neighboring districts, Tuzla (15 percent), Kartal (15 percent), Maltepe (14 percent) and Kadıköy (15 percent).  

With the basic aim of contributing to Pendik’s multi-faceted development process, Pendik Municipality founded the ‘Pendik Local Development Platform’ with the participation of numerous stakeholders from different backgrounds, under the coordination of the Research Planning and Coordination (APK) Directorate. An example of the multi-stakeholder spirit of this project is Pendik Municipality’s collaboration with Sabanci University, located in the area. Joint efforts that began during the Local Development Platform’s formation process in the form of explorative meetings in 2003 were transformed into an official partnership at the beginning of 2005. Within the context of this partnership, Sabanci University has undertaken the responsibility of providing support to the Pendik Local Development Platform on topics of Research, Development, Training, Guidance, and Organization. The objective and activity areas of the project, the structure of the Platform and the activities carried out, as well as the point at which the Pendik Local Development Project currently stands is outlined in detail below.
4.1 The Pendik Local Development Platform
The Pendik local development project was initiated to increase employment and raise the economic level of the sub-district by improving economic opportunities in Pendik, and to strengthen social harmony by increasing individuals’ level of prosperity; realizing sustainable development, and taking the necessary steps to enhance the quality of life. The Pendik Local Development Platform comprises regional parliamentarians, and representatives of various institutions such as the municipality, central administration, universities, MPs from the district, professional organizations and associations (Turkish Industrialists’ and Businessmen’s Association [TUSIAD], Independent Industrialists’ and Businessmen’s Association [MUSIAD], Union of Chambers and Commodity Exchanges of Turkey [TOBB]; Istanbul Chamber of Industry [ISO], Istanbul Chamber of Commerce [ITO], small and medium size industry development [KOSGEB]; Turkish Employment Organisation [ISKUR]), organized industrial zones and the business, industry and commerce representatives, and representatives of non-governmental organizations.
 The long-term activity areas of the Platform have been delineated as follows: assessment of the current situation in Pendik and the surrounding area; determination of Pendik’s mission, vision, and principles; preparation of the Pendik strategic plan; training of target groups, inter-stakeholder communication, activities for the promotion of the strategic plan, providing information to the public and the media.

The Local Development Platform was established in 2003, and an Executive Board was formed. Sabanci University participated in the platform formation process, and later supported all platform activities and acted as facilitator in the meetings that were held. Pendik Municipality’s APK Directorate currently acts as the Platform Secretariat. 
Chart 1: Platform Organisation Chart
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Pendik Local Development Assembly meets annually under the auspices of the Pendik Local Development Platform, and acts as the main policy body. The meetings are attended by regional parliamentarians and representatives of various institutions including the municipality, the central government, Sabanci University, professional organizations, industrial zones, the industrial and commercial sector, and non-governmental organizations. The assembly reviews past year’s work; devices policy; may establish new priorities, and brings together all stakeholders, around a common purpose. 

The Executive Board comprises of the Mayor, relevant municipality directors, the university representative, representatives from the commerce, trade, and industry sectors, the central government representative, and the representative of the Sabiha Gokcen Airport. The Board convenes regularly on the first Thursday of every month at the Mehmet Akif Cultural Center, to discuss an agenda drawn up beforehand. Minutes of the meetings are kept both by Sabanci University, and Pendik Municipality’s APK Directorate.

Furthermore, three sub-committees function under the Pendik Local Development Platform, namely Human Resources Development Committee; Entrepreneurship Committee; External Relations Committee. The committees undertake independent but coordinated work, related both to the preparation of the strategic plan and its execution. Committees also help mobilize additional stakeholders; manage their own small-scale projects; perform crucial advocacy and public relations work. 

Of these three committees, the main purpose of Human Resources Development Committee is to ensure that Pendik’s human resource potential is utilized efficiently in the local economy, and that develop numerous projects ranging from vocational courses, to educational and employment measures to increase the skills, knowledge, and experience of persons about to enter the labor market or currently employed. Another important dimension of development is, without doubt, promotion of commercial and industrial initiatives and encouragement of young entrepreneurs to join the business world. Therefore, Entrepreneurship Committee devises strategy and methods to increase the existing entrepreneurial potential all across Pendik. Finally, local and regional integration has gained importance during the process of globalization. The question of how rapid changes being experienced during Turkey’s EU process will be reflected in the economic life of Pendik is an important one. Examining the development experiences of other countries, taking advantage of overseas opportunities, and creating feasible joint projects for the development of Pendik, comprise the primary tasks of External Relations Committee. 
In short, the Pendik Local Development Platform is a pilot scheme stemming from the idea that municipalities, together with other stakeholders, must take an active part in local economic development. The platform continues to work for the development of Pendik via its above-described flexible organizational structure and in line with the principles of good governance. If successful, it will have contributed to the establishment of a new understanding of local administration perspective in Turkey. 

4.2. Strategic Planning in Pendik
The strategic planning efforts for Pendik Municipality have been initiated by a committee consisting of 25 members from various departments of the municipality under the coordination of a deputy mayor and an adviser to the Mayor. This strategic plan has been undertaken to contribute to the future development of Pendik as a district of Istanbul, and to increase the quality of life of its residents. As a first step, the committee reviewed existing data; determined gaps in information so as to compile all relevant statistics on Pendik and prepared a chronology of events by pointing out to particular historical situations that lead to the present situation. With data on its demographic structure, cultural and educational status, health profile, composition of labor force obtained from institutions and agencies such as the Turkish Employment Organization (ISKUR), State Statistics Institute (SSI), Social Security Agency (SSK), Police Department, and Social Services, a booklet entitled “Pendik in Figures” was prepared. The committee also identified a primary list of social actors, largely based on some in-depth interviews and secondary sources.

After the identification of a primary list of key social actors, the next phase entailed understanding and analyzing perceptions, expectations, conflicting views and positions of social actors in relation to a series of issues either directly or indirectly related with the municipality services and the future of Pendik. To access information, different complementary methods were used such as target group meetings, public meetings, SMS messages, e-mails, survey questionnaires—each offering different ways of interacting with various social actors and, in turn, different insights for the plan. The vision survey, for instance, posted on the municipality’s website, aimed at understanding perceptions of various stakeholders regarding the current situation, their expectations for the future and hence their criteria for judging the municipality’s future. As such, around 19,000 people from Pendik participated to the process through meetings, written commentary, and/or the municipality’s website. Information contained within these studies was then used as input in identifying the municipality’s mission, vision and values and in assessing the physical, economic, social, cultural and organisational environment of the municipality. 

The information gathered in the previous steps was also organized and analysed through the SWOT Analysis (strengths, weaknesses, opportunities, and threats). As is known, the strengths and weaknesses generally refer to the internal present state of the organization, while the opportunities and threats are generally external and future oriented. In this context, the strategic plan had to take into account both the internal factors (e.g. economic, physical and human related structures and work processes) at local level and the external factors (international developments, EU process, legislation, national and metropolitan development plans, macro economic changes, trends in the region) that affect the municipality of Pendik in a direct or indirect way. Obviously, in a country under rapid process of development such as Turkey, with constantly changing economic and political conditions, it is difficult to make 5 years or longer term strategic plans. Nevertheless, that was attempted and Pendik Municipality strategic plan covers the 2006-2010 period.
The identification of strategic issues and priorities was another milestone in the planning process. Care was taken to ensure that the issues chosen are the ones that the municipality can do something about. The strategic issues, indicators and targets were both presented and disseminated at Pendik Local Development Platform meeting. The rationale for this was threefold: first, to keep the public and platform members informed on the process; second, to discuss the relevancy and ranking of the issues and when necessary to propose some appropriate amendments; third, to give various stakeholders the opportunity to relate themselves with the municipal strategic plan, particularly with specific projects and actions. After final consultation with the public, the final version of the plan was sent to Council for approval. 

The steps that have been followed during the overall strategic planning process are schematised below.
[image: image2.emf]Figure 1: Pendik Municipality Strategic Planning Process
The essential point not to be missed is that strategic planning is a process in constant transformation and renewal, therefore the methodology presented here has a strong ‘learning process’ dimension. 
Needless to say, for a healthy strategic planning process at the municipality level, it is crucial to put forward Pendik vision at the outset within which the municipalities’ vision and policies can take place. Pendik vision cannot be discussed on its own either, particularly without taking into consideration the vision of Istanbul, which is yet to be decided. Moreover, given that Pendik as a district of Istanbul is in relation with Istanbul Metropolitan Municipality, the Metropolitan Municipality’s investment plans will surely influential in Pendik’s future and its possible direction of change. Additionally, the concentration of decision-making power at the central government in areas such as communication, energy investments, education and health further hinders collection of quality data needed for long-term planning at the local level.

All in all, the Pendik local development project should be regarded as an initial step in encouraging debate and forward thinking in local governance in Turkey. The richness of the experience of and the challenges still faced provide useful lessons for other regional and local authorities considering the need for integrating economic, social, and environmental concerns in line with the principles of good governance. Some successes, advances, opportunities and remaining problems and challenges from the experience of Pendik are identified and assessed in the remaining of the paper.
5. Some Lessons from the Pendik Experience
Improving local governance is a challenging process as it involves changing the management methods used by local government officers and policy-makers. As Bennett (1993a) notes, this transformation at times also causes disillusionment and disappointment among individuals, particularly if they have become too accustomed to a simple, undemanding life in the embrace of a powerful state. Given Turkey’s strong and long tradition of centralised governments, the Pendik experience has important contributions to local governance efforts in this sense. Both progress made locally, the result of initiatives and the nature of challenge and how it can be dealt with for further development of local democracy in Turkey are considered below.
5.1 Successes, Advances and Opportunities for Pendik
When the municipality of Pendik initiated the local development activities, the most important pillar of the project was to come up with participatory bodies that would enhance and support the local development process. Though it is difficult to draw exciting pictures, a community participation mechanism has been institutionalized in Pendik and the community has experienced new ways of participating in government administration.  As mentioned earlier, a local development platform and an executive committee together with working groups were established in Pendik, holding their regular meetings to discuss concerns at the local level regarding socio-economic and ecological issues and to define objectives and priorities about the future in economic, social and environmental terms.
Needless to say, to have a Mayor who is full of initiative is very important in engaging social actors at the local level. In Pendik, in the early days of the platform, it was very much the role of the municipality—with strong political leadership of the Mayor—and the university to do that. Through the executive council meetings, sub-committee meetings, forums and workshops, things has changed within the local authority itself, concerning the communication with citizen groups and with neighbourhood districts. Overall, the emphasis was new looking at the community, at quality of life, social cohesion, at disadvantaged groups, civil society and networks.

Over time, not only were new actors and voluntary groups brought into the process of policy making at the local and municipal level, but also local authorities and social actors began to embrace principles of partnership—which is central to the notion of good governance. Some networks have been built, with again guidance from the local municipality and the university. Among these, the followings are worth mentioning: the dialogue that began between Pendik industrial organization zones and the municipality in considering problems of small-medium size industries; a series of meetings held with the Turkish Tourism Investors’ Association which initiated the construction of a four and a five-star hotel construction in Pendik; the establishment of Pendik Industrialists’ and Businessmen’ Association (PESIAD) for the development of business and investment opportunities at the local level; the organisation of one of the platform meetings at the airport which encouraged the use of facilities in and around Pendik; the local shop owners’ initiative that involved local businesses working together and providing a discount scheme that could be promoted to encourage more people to shop locally and/or attract people from other districts . In this last point, a management committee and a technical committee were established and the municipality supported the initiative by building pedestrian areas, providing accessible parking garages and street lighting.
Of course, the idea that local programs should be led by local people and through partnership wherever possible is not always easy to implement. In the case of Pendik, in some instances this worked, and in some others it didn’t. Yet, all practices were regarded as part of a learning process at the organisational level. Doubtless, the partnership schemes were also useful in introducing the project concept at the local level, which is a novelty for Turkey. Social inclusion and employment (for instance in cooperation with KOSGEB and ISKUR) were among the priority areas of the Pendik Local Development Initiative. This shared diagnosis led, for instance, to the specification of policy-oriented projects on occupational training and a protocol associating the various partners—the municipality, Is-Kur, vocational schools, and local industrial organisation zones—were drawn up. Financing was provided by various international, national and local contributors. Other examples of training activities that have been organised by the local development platform, in this context, include effective job interviews and CV writing targeting young graduates; informative seminars on EU and Local Governments targeting municipal employees and standing committee members; exports Program targeting business communities; entrepreneurship seminars targeting potential entrepreneurs;   practical steps to improve quality of life targeting all citizens, particularly the handicapped; handicraft training targeting housewives and out of school girls. English language classes were also opened up by Sabanci Univerity for Pendik Municipality personnel as part of capacity building.

On the strategic planning front, Pendik Municipality started an exercise and thanks to that exercise, they have come up with a draft strategic plan at the municipality level. From a local development perspective, the municipality’s plan aims at mobilising local dynamics and improving the capacity of the local community in line with the principles of sustainable development in economic, social, cultural and political areas. Pendik Municipality planners and members of the platform and committees were involved in the preparation of the plan. Of course, this is the very beginning of the journey; there is surely distance to be covered. The important point is that in Pendik awareness about strategic planning tools and instruments has been created both at the municipality and the community levels, and the planning process has been initiated. Important stages to come are the strategic planning of the Pendik region and the integration of that plan at different levels, with the metropolitan and regional plans, which will presumably be a matter of deliberation and bargaining. Soon enough, Istanbul will have a regional development agency and they will have planning functions as well. Therefore, at the local level, it is very important to cooperate with regional and central authorities. Apart from this, there will, of course, be other projects and routine work of municipality which need to be integrated. 
Another issue of key importance to Pendik Municipality is building of external and international relations and experience-sharing in some priority areas of work at local level. To establish contacts and develop relations, different mechanisms were used at different occasions. On the one hand, contacts have been established with NGO’s and Municipality Associations (Friedrich Naumann Foundation, VNG International
, Barcelona Provincial Council are among these) to give to members of Pendik Municipality and representatives of partner institutions the opportunity to visit different localities, especially within EU. In this context, groups of 6 to 10 people, and mainly consisting of the Pendik Municipality’s Strategic Planning Department, the local development platform and city council members had the occasion to visit district municipalities (of similar population size to Pendik) in Barcelona, Spain and in Hessen and Berlin, Germany and in the Netherlands. These visits were organised mainly with the following purposes: (1) to become familiar with participatory local development practices in other countries and understand the way the stakeholders are involved to this process; (2) to better understand the problems and challenges of local development in a multi- stakeholder environment; (3) to better understand the way local projects related with the strategic plans, with the local economic development and employment are developed and implemented; (4) to discuss and better understand the ways in which the local development processes are influenced by the European Union framework; (5) and to subject Pendik experience to national and international evaluation. 

On the other hand, a series of international workshops and conferences were organised for dialogue, exchange and the sharing of information between Pendik/Istanbul and European town/cities. For instance, a two-day workshop was organized by Pendik Municipality on “Participative Strategic Planning for Local Development” in November, 2005. The main objective of the workshop was to compare experiences in participative local development in different European countries and, once again, to subject the Pendik experience to evaluation. International guests shared their experience related to local development. Ensuing lively discussion helped the planning team in the municipality of Pendik and the participants who work on a voluntary basis in the committees to come up with new ideas for the next phases of local development activity. 
Again with the initiative of Pendik Municipality, another two-day workshop was organised between local authorities in Istanbul and Barcelona in late November, 2006 with the purpose of strengthening dialogue between the local authorities in Barcelona and Pendik/Istanbul and discuss future cooperation possibilities. During the meeting, representatives from the International Relations Directorate of the Provincial Council of Barcelona and the Municipalities of Mataro, Montcada i Reixach and Castelldefels shared their experience on cooperation, town twinning, participative strategic planning and citizen participation with Metropolitan Municipality of Istanbul, Municipality of Pendik, other district municipalities of Istanbul.
Recently, Pendik Municipality has also become an associate member of Eurocities, in the strategic planning working group under the economic development forum, thus paving the way to further collaborative schemes. Pendik’s membership to such an international network is important to foster new links and networks between Pendik/Istanbul and local authorities in other regions, to find common ground between the interests of local authorities and to strengthen the dialogue as well as disseminate expertise and best practices.
All in all, if there is a model that is coming close to local governance practice, Pendik is attempting to implement this model in Turkey. The priority today is to continue with all of the initiatives and to improve governance through better coordination of policies, better adaptation to local needs, and further participation of civil society and business, in view of an integrated approach to local development. The section below considers challenges that are ahead of Turkey in this process and discuss what needs to be done.

5.3 Review of Some Important Challenges for Local Governance in Turkey
Turkey has started a journey away from a centralised state into what some authors are describing as a multi-level policy or multi-level governance (Bache and Flinders, 2005). The problem is that neither the local organizations, nor the top politicians and managers have much experience in this type of community-driven development, which is much more complex in its partnerships, relationships and networks than the simple law-driven administration of local authority. Therefore, it may take a while for both local and central authorities to make adjustments and this will surely be through a learning process. In the meantime, it is important to have a clear picture of the nature of the challenge and highlight the problems that are encountered. Taking the Pendik experience as our point of departure, the following remarks and proposals can be made.
To start with, there are some missing pillars in the new local government system, particularly in relation to performance management and supervision. Therefore, there is need to complement the new laws with certain other legislation and harmonize them with the existing regulations (or harmonize existing regulations with new laws). Most importantly, the new laws point to a more decentralized administrative structure. However, they do not thoroughly address the issues of external and internal audit and only vaguely define new supervisory tools. For example, the law on local administration abolishes all existing inspection mechanisms and assigns Court of Accounts to audit local authorities. However, the Court of Accounts has neither the power nor the expertise to inspect non-financial matters, especially the judicial compliance of local practices. Furthermore, there are no set rules in the proposed changes to ensure the observance of the national planning strategies and governance standards. The law only loosely attributes this role to the Ministry of Interior. Decentralization does not mean lack of national standards or central coordination. One of the critiques suggests there is a need to assign an authority that would monitor and coordinate the implementation process and would have the power to investigate compliance by the local authorities (TUSIAD, 2004; Goymen, 2005). There is also need to use certain technical tools in order to assess effective allocation and utilization.
Similarly, the new laws lack a coherent strategy that would enable local governments to generate and use new local resources. A system that would encourage the use of local resources could pave the way to creative thinking on the part of local administration (Goymen, 2005). Moreover, new regulations increase the burden on the small sized local administrations that would require new (or better) organization, personnel, and resources. These small administrations already face significant challenges in finding the necessary resources to maintain their basic services. New legislation neither finds remedies to such existing shortages nor addresses the potential needs of these small sized administrations in the new system. 

Apart from problems related with the municipality laws, there is urgent need for an environment where the systems for national and local governance are complementary and mutually supportive. In other words, mechanisms for cooperation and partnership between central government, regional and local authorities have to be created and concrete institutional arrangements have to be established. How the relationships between the local, regional and national and international levels—more specifically between State Planning Organisation, Regional Development Agencies, local governments; metropolitan municipalities and district municipalities—develop over time is a key future research agenda for Turkey. For instance, in the case of Istanbul, in the near future, Istanbul Development Agency will have a road map; Istanbul Metropolitan Municipality will come up with a plan; and municipalities whose population is more that 50,000 will also come up with strategic plans. Therefore, every layer needs to set the priority by taking into account other layers.
From a policy perspective, this study has highlighted the importance of active participation and communication between various social actors, and the building of this communication not only at the local level, but also at the regional and national levels.  In fact, Turkey is moving from representative democracy to participative democracy, and hopefully will further move to deliberative democracy. This brings together ambiguities because no one is truly superior or inferior to one another in this new system. The relationship between citizen and state needs to be reconsidered from this perspective. In the context of this changing environment, the challenge for the central state is to think less about command and control while continuing to govern effectively, presumably through networking and collaborations. The challenge for the citizens is to understand the role that they can expect to play and the boundaries that they can achieve. 

At this juncture, one of the most important challenges for Turkey is in fact local capacity building. There is significant shortage of skilled and trained personnel; public authorities and local government employees at local level need major retraining and improvement of their professional skills. This is not only true for the local authorities, but also for all other institutions that are active in this process. Moreover, on the financial side, it is not difficult to see that the implementation of the reform will be costly. Expenses for local development platform initiatives, expenses for qualified personnel and for community buildings are simple examples for possible new costs items. Therefore, both for human resources and other financial resources, an extensive and sustained program to enhance administrative capacity of local government is urgently needed.
The problems that are encountered here cannot be resolved absolutely over night. However, it is important to start by changing the way we think and act and then reflect this to the region where we are active. 
6. Conclusions
A major restructuring of the administrative system has been on Turkey’s agenda since 1960s, but lack of a strong political leadership impeded such plans to be put into concrete legislative reforms and actions. As a result, the style of political governance in the country remained largely paternalistic, top-down and ineffective. Nowadays, as a consequence of the interaction between internal and external factors, Turkey is undergoing a significant political and economic transformation and the local government reform constitutes a major step forward in Turkey’s progress. The new laws on municipalities restructure local administrations that operate under excessive central supervision with insufficient local resources, in accordance with the EU directives and introduce modern public management concepts in order to create efficient, result-oriented and transparent local government. And at the operational level, these reforms aim at achieving participatory strategic planning for local development, emergency planning and performance-based budgeting.

Returning to the discussion outlined in our theoretical frame of reference about the role of government, the inter-governmental relations and Davey’s (1996) categorization of prescriptions for change, it is possible to argue that these new laws explicitly emphasise the role of the community. There is reference to a new kind of citizen participating in the formulation, implementation and control of local policies. Of course, participative urban and strategic planning is a novelty for Turkey. Whether novel instruments can be effectively utilized to redness “old” chronic problems, however, is still a question mark. In this context, the experience of Pendik—lessons learnt collectively during the process and from the strategic plan itself—can provide a starting point to think of some guiding principles and prerequisites for better local governance in Turkey. 
First of all, the evidence of Pendik reveals that in Turkey central government bodies and local authorities are still weak and governance skills have to be further developed. The strong leadership and true commitment of the Mayor at the local level in Pendik was crucial for success. 
Second, a true commitment is also necessary from central government since local governance policies still require a strong responsive and accountable government at the national level. At this second point, it is important to know that during the process just as there will be success and triumph; there will be losses and disappointments as well. For instance, in the case of Pendik, it was difficult to have the commitment of the district governor, and that hindered the strategic planning process for the district. Efforts of building and/or reforming the institutions of local governance require patience and a long-term commitment. Keeping the channels of communication clear is important.

Third, it is clear that to reduce shortage of unskilled personnel in the administration, insufficient salaries have to rise and educational programs have to be implemented. To provide training and educational opportunities for municipal officials, various kinds of networks (for instance, with universities, municipal associations, and/or international organisations) using both electronic technology and more traditional means, can be established. Programmes like town-twinning, for instance, have grown dramatically over the course of the past decade, linking in many instances quite disparate municipalities together in order to enable them to share knowledge and understanding.

Another factor that has to be elaborated concerns the mobilization of civil society. Whether or not Turkish stakeholders will effectively rise to the challenge and create the mechanisms for local governance (neighbourhood committees; city consultative assembly comprising representative of organized groups; urban institutes; local media)? Whether or not they will internalise the values that go with this new institutional and political culture? At this point, to rebuild public attitudes to local government and change citizens’ perception of local institutions will be of crucial importance. The representation of socially and economically underprivileged and marginalized groups during the local development process will be also worth following.

Having said these, in Turkey, there is yet no clarity as to how sub-provincial strategic plans will be integrated with the provincial or regional strategic plans. How linkages between different types and levels of plans develop over time is a key future agenda. For transition towards more sustainable localities, what is needed is the interplay between policy from above and policy from below, and a careful planning and harmonization of policies at a range of scales. One the one had, there need to be local institutions with competence to coordinate actions and an institutional environment that would enable social actors to discuss different aspects of urban problems at hand. On the other hand, there needs to be a legislative and policy framework in place at regional and national levels and agreed programmes to stimulate and direct change. Clearly, this would require a much greater level of cooperation at the local, regional and national levels than exists at present and a much greater level of commitment from local governments and citizens. There is no point in pretending that this can be easily achieved. A growing political and social consciousness of citizens surely will be conducive in bringing these issues into the agenda and will facilitate the transition.
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� For problems of urbanisation in Turkey, see also, Danielson and Keleş (1985), and Keyder (1999, 2005).


� As Özcan (2000) notes, in many respects, the administrative structure in Turkey resembled that in France. Turkey like France is divided into provinces, the number of which is currently 81. Each province [il] has its districts [ilçe] and each district has villages and hamlets in a strict hierarchical structure. Moreover, each province is run by a centrally appointed governor, who is in charge of both an administrative unit of central government and a territorial unit of local government. Other local government bodies are municipalities [belediye] numbering 3216 and villages [köy] around 35.000. 








� So far, two RDAs (one in Izmir and the other one in Adana-Mersin) have been established (EC 2006 Progress Report on Turkey)


� Brief summary from the draft law’s justification section. For further details, see Goymen (2005).


� TUSIAD and MUSIAD are the two most influential business associations at the national level and taken together represent a significant portion of the Turkish businesses. TOBB is a nationwide organization representing 364 Chambers and Commodity Exchanges in various districts of Turkey. ISO is an effective and respected foundation having an important role by means of its over 9000 powerful industrialist members. ITO consists of 98 business committees in and over 320,000 members. KOSGEB is a non-profit, semi-autonomous organisation responsible for the growth and development of SMEs in Turkey. The primary objective of KOSGEB is to improve SMEs share and efficiency in Turkish economy and enhance their competitive capacity. ISKUR carries out its services through 104 local offices established nationwide in line with the European Employment Strategy.








� The International Co-operation Agency of the Association of Netherlands Municipalities
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