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Tiirkiye’de istihdam yaratmaya yonelik isgiicii piyasasi reformlari

Yasanan etkileyici ekonomik biiyiimeye ragmen, Tiirkiye'de istihdam yaratma ve
isgiiciine katilim diizeyleri oldukca yavas kalmistir. Isciler icin makul bir koruma saglarken
veni istihdam olanaklart yaratmak icin ne gibi adimlar atilabilir? Bu ¢alismada ele
alian temel politika sorunu budur.

Turkiye 2001°den bu yana etkileyici bir biiyime gergeklestirmis ve bu biiytime
enflasyonun diistirilmesini, kamu harcamalarinin iyilestirilmesini ve ihracat ile dogrudan
yabanci yatirimlarin arttirilmasini saglayan bir dizi reformla desteklenmistir. Ancak,
istthdam yaratma siireci nispeten yavas kalmig olup, bu durum biiyiimeden saglanan
faydalarin toplum kesimlerine dagilimini sinirlayabilir ve reformlarin devami igin destegi
azaltabilir.

Isgiicii piyasasina yonelik olarak atilabilecek hangi adimlar isgiler igin makul bir sosyal
koruma saglarken ayn1 zamanda daha ¢ok sayida ve daha iyi isler yaratilmasina olanak
verebilir? Turkiye’deki igglicii piyasasi tizerine Diinya Bankasi tarafindan yakin zamanda
gergeklestirilen bir ¢aligma bu konular analiz etmekte ve iggiicii politikalari i¢in oneriler
gelistirmektedir. Buna eslik eden bir baska calisma olan Ulke Ekonomik Raporu (Country
Economic Memorandum) ilgili mali, sosyal, adli, tarimsal ve diger reformlar hakkinda
Oneriler getirmektedir. Raporlarin Tiirkiye’de isttihdam yaratma ve stirdiiriilebilir biiyiime
icin ortaya konan ¢abalara ve politika tartigmalarina katkida bulunmasi beklenmektedir.
Bu not ise Tirkiye isglicti piyasasindaki ana gelismeleri ve zorluklar1 6zetlemekte ve
bunlara cevap verebilecek reformlara iliskin 6neriler getirmektedir.

Tiirkiye isgiicii piyasasindaki son trendler

1980 ve 2004 yillar1 arasinda, Tiirkiye’de c¢alisma yasindaki niifus 23 milyon
artmistir; ancak bu dénem siiresince sadece 6 milyon is yaratilmistir (Sekil 1). Bunun
sonucu olarak, tilkedeki istihdam oran1 sadece ytizde 44’tiir, ki bu da diinyadaki en disiik
istihdam diizeyleri arasindadir. Bir ¢ok tilkede istthdam oranlar1 ylizde 50°nin tizerinde
olup, AB-15 iilkelerinde bu oran ortalama ytizde 65°tir (Sekil 2).

Sekil 1: isgiiciine Katiim Oram, istihdam ve . .
Niifus Artist Sekil 2: Istihdam Oranlari, Tiirkiye ve AB-15, 2004
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Kadmlar arasindaki dusiik istihdam diizeyi, Turkiye ile Avrupa Birligi arasindaki
istihdam orani farklarimin biiyiik kismint agiklamaktadir. AB-15 ile karsilastirildiginda,
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en elverisli ¢aligma yasindaki Tiirk kadinlarinin isttihdam orani yaridan azdir (bakiniz
sekil 2). Buna ek olarak, 55 yas tistii Turk kadinlarinin ve erkeklerinin sadece tigte biri
isgtictine dahildir. Egitimli gencler arasinda ise issizlik olduk¢a yiiksek olup, 20-24 yas
arasi liniversite mezunlari i¢in igsizlik oran1 ortalama yiizde 39, 25-29 yas arast iiniversite
mezunlari iginse ytizde 15°tir.

Turkiye’deki is a¢ig1, llkenin AB’ye katilim yolunda ilerledigi bu dénemde bir
zorluk olarak ortaya ¢ikmaktadir. Avrupa Birligi Devlet ve Hiikiimet Bagkanlar1 Konseyi
tarafindan istihdam oranlarma iligkin belirlenen Lizbon hedefine ulasabilmesi ig¢in
Tiirkiye’nin 2010 yila kadar 14 milyon is yaratmasi gerekecektir. Mevcut GSYIH
ve istihdam biiylime oranlari, gergekte olusturulacak is sayisinin 1,5 milyon civarinda
olacagina isaret etmektedir.

Bunailave olarak, Tiirkiye’deki biiyiik kayit dig1 (informal) ekonomi, kentsel kesimdeki
her ti¢ isciden birinin ve kirsal kesimdeki her dort is¢iden ligtiniin hig bir sosyal giivenlik
kurumuna kayitli olmadig1 anlamina gelmektedir. Sonug olarak, ¢ok az is¢ci emeklilik,
saglik sigortas1 ve igsizlik sigortasi alabilmektedir; kidem tazminatinin tamamini alabilen
ve istihdam mevzuatinda belirtilen diger korumalardan tam olarak faydalanabilenlerin
sayist ise ¢ok daha azdir ¢linkli herhangi bir sosyal giivenlik kurumuna kayith isciler
arasinda bile yasal is diizenlemelerine tam uyum goreceli olarak diisiik diizeydedir.
Is acigini daraltmak ve isgilere yonelik korumay giiglendirmek igin degisime ihtiyag
vardir.

Yavas istihdam yaratiminin ardindaki ekonomik nedenler

Benzer gelir diizeyine sahip tilkelere kiyasla, Tiirkiye nin tarim kesimindeki niifusu
hala ¢ok biiytktiir (Tablo 1). Kalkinmanin neredeyse kaginilmaz bir sonucu olarak
tarimdaki istihdam diismekte, ancak diger sektorlerdeki istihdam artigt bu diisiist telafi
etmeye yetmemektedir. Ancak sadece sanayi ve hizmet sektoriindeki istihdam biiyiime
oranlarimi bile diger iilkelerle karsilastirdigimizda, Tiirkiye’deki istihdam biiytimesinin
yavas oldugu ortaya ¢ikmaktadir — tarimdaki istthdam diistisii istthdam yaratmadaki bu
yavasligin tek sebebi degildir.

Tablo 1: Sektorlere gore istihdam, 1980 ve 2004 (milyon)

1980 2004

Istihdam, toplam (15 yas ve iistii) 15.7 21.7
Tarim sektoriinde istihdam 8.4 7.4
Sanayi sektoriinde istihdam 2.3 4.0
Insaat sektoriinde istihdam 0.9 1.0
Hizmet sektoriinde istihdam 4.1 9.4

Kaynak: Bulutay (1995) 1970-87 yillari i¢in; DIE 1988-2004 HiA; 1988-99, HiA Nisan

ve Ekim ortalamalari.



Rapor, istihdam artiginin yavas olmasimin 6nemli bir faktorii olarak iggiicli piyasasi
diizenlemelerine isaret etmektedir. Yiiksek kidem tazminatlar1 gibi diizenlemeler,
iscileri isten ¢ikarmayr maliyetli bir hale getirerek igi korumak i¢in tasarlanmistir. Bu
diizenlemeler isi koruma anlaminda basarili olsa da, gelecekte ekonomik kosullardan kayg1
duyan igverenler, ekonomik kosullarin elverissiz oldugu zamanlarda isten ¢ikarmanin
¢ok maliyetli olmasi halinde yeni is¢i alma konusunda ¢ekingen davranabilir. Tiirkiye
gibi ekonomik dalgalanmalar yasayan tlkelerde bu etkinin daha da giiclii hissedilmesi
olasidir. Bu dogrultuda, raporda daha fazla istihdam dostu isgiicii piyasasi diizenlemeleri
icin yapilabilecek reformlara odaklanilmasi 6nerilmektedir. Gelecekte daha esnek bir
isglicli piyasasi i¢in bir bagka neden de, sudur: onyillardir siiren yiiksek enflasyon, isgiici
piyasasinda yapilacak uyumun esnek reel ticretlerle gergeklestirilebilecegi anlamina
gelmektedir. Enflasyon asagi indikge, ekonomi bu sekilde uyum yapamayacaktir.

Istihdam artisindaki yavashgm iki yaygin nedeni olan yavas ekonomik biiyiime ve
iretkenlige kiyasla yiiksek isgilicti maliyeti, Turkiye’deki istihdamin yavas artmasinda
en onemli iki faktor olarak ortaya ¢ikmamustir. Biiyiime Tiirkiye’de nispeten giicli
olmustur — orta gelirli diger iilkelerin bazilarinda GSYIH biiytimesi daha yavas oldugu
halde istihdam biiytimesi Turkiye’den daha hizli olmustur. Ayrica diisiik {icretler isgicti
maliyetlerini (tiretkenlige gore) uluslararasi ¢capta rekabetci bir diizeyde tutmustur.

Son yillarda hizla artan asgari ticret ve yiiksek ticret dis1 isgiicti maliyetleri (emeklilik,
saglik sigortasi, is yaralanmalari, is¢i tazminatt ve issizlik sigortasini kapsayan bordro
vergileri) kayit dis1 istihdami artirtyor olabilir.

Isgiicii piyasasi diizenlemeleri

Turkiye’de isgiicii piyasas:t diizenlemeleri biiyiik oranda aile basina tim calisma
hayati1 boyunca ayni iste kalan tek bir tam-zamanli ticretliden olusan bir isgiicii i¢in
tasarlanmistir. Yiiksek kidem tazminati, isten ¢ikarilmanin getirdigi risklerden iscileri
korumak {izere tasarlanmistir. Gegici c¢aligma tizerindeki kisitlamalar, isverenlerin
emeklilik ya da kidem tazminati kapsaminda olmayan iscileri kullanmasini énlemek i¢in
tasarlanmistir. Ve diisiik emeklilik yas1 ise kayit disiligi artiran yiiksek sosyal giivenlik
vergilerini gerektirmektedir.

Bu diizenlemeler kamu sektorii ¢calisanlarinin ve formal sektorde yer alan biiyiik 6zel
sirketlerde ¢aliganlarin haklarmi korumada muhtemelen etkili olsa da, 6zellikle isgiicti
piyasasina giren kadinlar ve gencler olmak {izere bir ¢ok is¢inin ihtiyaglari goz oniine
alindiginda giderek daha yetersiz kalmaktadir (Kutu 1). Bu diizenlemeler ayrica kayit disi
isci ¢alistiran ve bu yolla kurallara uyan firmalar tizerinde bir avantaj elde eden sirketler
icin de fayda saglamaktadir. Uluslararasi ¢apta edinilen bilgi ve deneyimler, istihdam
koruma diizenlemelerinin Tiirkiye’de oldugu gibi bu diizenlemelere uyumun diisiik
oldugu yerlerde bile istihdam oranlarin1 ve kayit disilik oranlarmi etkileyebilecegini
gostermektedir.

Tiirkiye’de calisma saatleri, ilgili verilerin mevcut oldugu tilkeler arasinda en yiiksektir.
Yiiksek ¢alisma saatleri, kidem tazminati sartlarinin ve fazla mesainin goreceli olarak
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daha az vergilendirilmesinin yeni istihdam yaratilmasini caydirici bir etki yaptigina isaret
etmektedir.. Sirketler yeni ig¢i almaktansa daha yiiksek fazla mesai ticretleri 6demek
pahasina mevcut isgilerini kullanmay1 daha avantajli olarak gérmektedir. Ornegin, 2004 te
Tirk imalat sektortiindeki is¢iler haftada 52 yerine ortalama 45 saat ¢alismig olsalardi,
500.000 is¢iye daha ihtiyag olacakti.

Ekonomik dalgalanmalarin son yillarda isgiicli piyasasinda esnekligi son derece dnemli
hale getirmis olmasi, kidem tazminati yiikiimliiliklerinin bilhassa maliyetli olmasina
neden olmus olabilir. Kidem tazminati sartlar1 ayrica muhtemelen dogrudan yabanci
yatirimi da engellemistir; zira yabanci yatirimcilar yasal diizenlemelere uymayi tercih
etmektedir. Tiirkiye’de 20 hizmet y1lini doldurmus bir is¢i 20 aylik kidem tazminatina hak
kazanmaktadir; oysa ayni1 hizmet yili i¢in OECD tilkelerinde 6 ay, diger Dogu Avrupa ve
Orta Asya tilkelerinde 4 ay, diger orta gelir diizeyli tilkelerde ise 10 aylik kidem tazminati
s6z konusudur.

Buna ek olarak, 1992 yilinda asgari emeklilik yasinin kaldirilmasi, isgiiciinden
erken c¢ikislar1 da 6nemli derecede artirmustir. 1994°te kentsel alanlardaki 55 yasindaki
erkeklerin yaklagik yarisi emekli maasi aliyorken, 2002’ye gelindiginde, bu oran yaklasik
tcte ikiye firlamistir. Benzer sekilde, isgiiciine katilim oranlar1 20°1i yagslarin ortasinda ve
30’lu yaslarm ortasinda olan tiniversite egitimi almis kadinlar i¢in yiizde 80’e yakindir.
Ancak 50 yasa gelindiginde, bunlarin sadece tigte biri hala ¢alisiyor olmaktadir.

Kutu 1: Hassas gruplar: kadinlar ve gencler

Tiirkiye’de kadmlarin isgiicine katilimi 1960°lardan beri diismekte olup son on bes yil
boyunca yiizde 20’nin altinda kalmistir. Yavas istthdam yaratimi bu sorunun nedenlerinden
biridir. 1988 ve 2003 yillar arasinda, kentlerde erkekler icin issizlik orani yaklasik yilizde 11
olurken kadinlar i¢in ytlizde 28’den yiizde 18’e diusmiistiir. Firsatlarin sinirli olusuyla cesareti
kirtlan bir ¢ok kadn isgiictinden ayrilmay1 tercih etmistir. Egitim, kadinlarin isgiiciine katilimini
tesvik etmede hayati rol oynamaktadir: tiniversite egitimi almig geng kadmlarin isgiictine katilim
orani erkeklerinkine yakindur.

Yarim-zamanli is olanagi, diger OECD iilkelerinde isgiiciine katilim oranlarinda 6nemli
artislara sebep olmussa da Tiirkiye’de boyle bir sonug ortaya cikmamustir. Ucret ve maas karsilig
calisan kadinlarin sadece yaklasik yiizde 9’u haftada 35 saatten az ¢aligmaktadir. Isverenler ve
isciler yarim-zamanli ¢alisma olanagi sunan 2003 Is Kanunundaki degisikliklerden heniiz tam
olarak yararlanmamaktadir. Ayni kanun ayrica imalat sirketlerinde kadinlarin gece vardiyasinda
caligmasi ontindeki yasagi da kaldirmistir.

Yavas istihdam yaratimi genclere de zarar vermistir. Imalat sektoriinde 15-24 yas grubu
icin istihdam oranlart 1997 — 2003 yillar1 arasinda diigerek, 1,1 milyondan yaklasik 900.000’e
gerilemistir. En biiytik etki, giris diizeyindeki islerde calisan isciler tarafindan hissedilmistir, ki
bu da Turkiye’deki gibi gii¢lii istihdam koruma mevzuatlarinin 6zellikle gengleri etkileyecegini
ileri siiren uluslararast literatiir ile tutarlidir. Dogum iznini uzatan ve biiyiik firmalarda ¢cocuk
bakim tesisi (kres) zorunlulugu getiren yeni hiikiimler de dahil olmak iizere Is kanunlarinin
kadinlarin isgiictine katilimi tizerinde yarattig1 etki yakindan izlenmelidir.




Tiirkiye’de iizerinde diisiiniilen reformlar

Modern bir ekonomi i¢in modern isglicii piyasasi diizenlemelerine ihtiya¢ vardir.
Kidem tazminat1 sartlar1 ve esnek ¢aligma tizerindeki kisitlamalar gibi diizenlemeler tam-
zamanl, 6miir-boyu isleri korumak {izere tasarlanmistir. Ote yandan issizlik sigortasi
ve egitim programlari1 gibi tedbirler ise is diinyasindaki kosullardan etkilenen is¢ileri
korumak i¢in tasarlanmistir. Birgok iilkede oldugu gibi, Tiirkiye de bu iki yaklasimi
uygulamaktadir: igleri korumak ve iscileri korumak. Ancak, su anda denge isleri koruma
yoniine egilmistir ve rapor ig¢ileri korumaya yonelik bir kayma onermektedir.

Yiksek kidem tazminati gereklerini diisiirmek belki de en acil isgiicli piyasasi
reformudur. Yukarida da belirtildigi gibi, kidem tazminati bliyiik oranda kamu sektori
calisanlarina ve biiylk 6zel firmalarda calisanlara yarar saglamaktadir. Kidem tazminati
sartlarini kolaylastirmak 6zellikle geng is¢iler i¢in yararl olacaktir.

Iscileri korumak amaciyla, issizlik sigortasimin daha genis kesimler tarafindan
ulasilabilir kilmabilmesi i¢in bu sigortadan yararlanmaya yonelik uygunluk sartlar
kolaylagtirtlmalidir. Sistem halihazirda issiz durumdaki iscilerin sadece yiizde 4’tine
0deme yapmaktadir. Kore Cumhuriyeti gibi yeni olusturulmus diger sistemlerde,
kapsama orani ¢ok daha ytiksektir (%14); OECD diilkelerinde ise bu oran yiizde 25-75
arasinda degismektedir. Tiirkiye’de kapsama oraninin bu denli diisiik olmasimin nedeni,
issizleri formal bir sistemle desteklemeyi zorlastiran genis kayit dis1 sektordiir. Issizlik
Sigortas1 fonunda artan bir fazla mevcuttur ve yapilan analiz fonun uygunluk sartlariin
kolaylastirilmasim1 ve katki payr oranlarmin azaltilmasini kaldirabilecek durumda
oldugunu gostermektedir.

Belirli siireli is sozlesmelerine ekonomik nedenlerle de izin verilmeli, ve is
kurumlarmin sirketlere gegici is¢i saglamasina olanak verilmelidir. Mevcut diizenlemeler
sadece mevsimsel tarim isi gibi “objektif” nedenler i¢in belirli siireli is sozlesmelerine
izin vermektedir. Her iki oneri de 6zellikle kadinlar i¢in yararli olacaktir.

Toplu pazarlik ve is giivencesine daha iyi erisim ve ihtilaf ¢6ziim mekanizmalart
da iscilere yarar saglayacaktir. Alternatif yargilama mekanizmalar1 daha yaygin hale
getirilmelidir. Mahkemede yargilama, is¢ilerin isverenleriyle yasadigi bireysel ihtilaflarin
¢oziimii icin tek meveut mekanizmadir. Ozel tahkime olanak vermek ihtilaflarin daha
kisa stirede ve daha etkin bir sekilde ¢oziimlenmesini saglayacak ve is mahkemeleri
tizerindeki yiikii azaltacaktir.

Tiirkiye Is Kurumu’na aktif isgiicii piyasas1 politikalari yiiriitebilmesi i¢in daha fazla
kaynak saglanmalidir. Bu yonde atilmis adimlardan biri, Tiirkiye nin Avrupa Istihdam
Stratejisine uygun politika ve hizmetler uygulayabilme yetisini desteklemeye yonelik
olarak kurum igin baslatilan bir AB teknik yardim programidir. Program, kurumsal
kapasite olusturma (politika gelistirme ve operasyonel iyilestirmeler yoluyla), aktif
isglicli piyasasi programlarinin finansmant i¢in bir hibe programi ve il bazinda ofislerinin
olusturulmasi bilesenlerini icermektedir. Aktif isgiicti programlar1 agisindan politika
glindeminde hala beklemekte olan husus ise 6zel is kurumlarina ttim istihdam ve egitim
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hizmetlerini sunabilmeleri i¢in lisans verilmesidir.

Turkiye isgiicii piyasasindaki idari kapasite, is miifettiglerinin sayisini artirmak
yoluyla gii¢lendirilmelidir. Hiikiimet tarafindan planlanmakta olan sosyal gilivenlik
reformu, sosyal giivenlik kurumlarinin ve veri tabanlarinin birlestirilmesini igermektedir.
Bu reform, bordro vergisi yiikiimliiliklerine uyumu izleme kapasitesini gliclendirecek
olup, Calisma ve Sosyal Giivenlik Bakanligi’na bagli i miifettislerinin sayisin1 arttirmak
suretiyle desteklenebilir.

Son olarak, isgiicii arz ve talebinin esnekligini belirlemeye yonelik ayrmtili bir analiz
yapilmalidir. Calisma, her bir grup igin gecerli bordro vergileri ve bir hane halki iginde
ikinci tcretlilerin gelir vergileri de dahil olmak {izere, belli bir uygulama diizeyinde
istihdam tizerindeki vergileri diisiirmenin tahmini fayda ve maliyetini belirleyebilmek
icin isgilicti piyasasinin farkli kesimlerini ve niifus i¢indeki farkli gruplart kapsamalidir.

Burada yapilan oneriler, esit 6neme sahip gereksinimleri karsilayacak sekilde
dengelenmistir. Ideal olarak, onerilen reformlar esanli yapilmalidir: Bu 6nerilerden sadece
bir ya da ikisini segmek arzu edilen etkiyi yaratmayabilir. Ancak, bu kapsamli ve ¢cok
caba gerektiren bir giindemdir ve oncelik sirasina koymak gerekirse, istihdam yaratimi
icin en birinci oncelik isgiicii piyasasi diizenlemelerini, 6zellikle de kidem tazminati ve
diger ise alma/isten ¢ikarma kisitlamalarini, serbestlestirmek yoluyla isgiicli piyasasinin
esnekliginin iyilestirilmesi olacaktir.

istihdam yaratmak igin ayrica istikrarli bir ekonomik biiyiimeye ihtiya¢ vardir.
Sturdiiriilebilir bir makroekonomik ¢erceve, yatirim ortaminda yapilacak iyilestirmeler ve
fiziksel kaynaklara ve insan kaynaklarina yapilacak yatirimlar hep birlikte biiytime i¢in
gerekli yapi taslarii olusturur. Isgiicii iiretkenligini artirmak da hem iicretlerde hem de
yasam standartlarinda artiglara olanak verecektir. Bunlara ulasmaya yonelik tavsiyeler
Diinya Bankasmnin Ulke Ekonomik Raporunda yer almaktadir.

Bu belge Diinya Bankasi, Avrupa ve Orta Asya Bdlgesi, tarafindan hazirlanmistir.
Isgiicii piyasasi calismasimn tamami www.worldbank.org.tr/labor2006 adresinde, Ulke
Ekonomik Raporu ise www.worldbank.org.tr/cem2006 adresinde bulunabilir.



Labor market reforms to create jobs in Turkey

Despite impressive economic growth, job creation and labor force participation
have been rather slow in Turkey. What steps can be taken to create jobs while providing
reasonable protection for workers? This is the fundamental policy question addressed
by this study.

Turkey has achieved impressive growth since 2001, supported by wide-ranging
reforms that have lowered inflation, improved public spending, and raised exports and
foreign direct investment. But job creation has been relatively slow, and could limit the
distribution of the benefits from growth and undermine support for continued reforms.

What labor market actions would create more and better jobs while also providing
reasonable social protection for workers? A recent World Bank study on Turkey’s labor
market analyzes these issues and supports policy dialogue within Turkey for labor policies.
A companion study, the Country Economic Memorandum, suggests related fiscal, social,
judicial, financial, agricultural, and other reforms. The reports are expected to contribute
to the policy discussion and efforts for sustained growth and job creation in Turkey.
This note summarizes key developments and challenges in Turkey’s labor market, and
recommends reforms that respond to them.

Recent trends in Turkey’s labor market

Between 1980 and 2004 Turkey’s working-age population grew by 23 million people,
yet during that time only 6 million jobs were created (Figure 1). As a result the country’s
employment rate is just 44 percent, among the lowest levels in the world. Most countries
have employment rates above 50 percent, and in the EU-15 the average is 65 percent
(figure 2).

Figure 1: Labor force participation and employment has .
trailed population growth Figure 2: Employment rates, Turkey and the EU-15, 2004
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Low employment among women accounts for much of the difference in employment
rates between Turkey and the European Union. Turkish women of prime working age
are employed at less than half the rate in the EU-15 (see figure 2). In addition, only one-
third of Turkish men and women older than 55 are in the labor force. And unemployment
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is extremely high among educated young people, averaging 39 percent for university
graduates 20-24-years-old and 15 percent for those ages 25-29.

Turkey’s jobs deficit poses a challenge as the country moves toward EU accession. To
meet the Lisbon target employment rate set by the European Council, Turkey would have
to create 14 million jobs by 2010. Current GDP and employment growth rates indicate
that the actual number will be more like 1.5 million.

In addition to that, Turkey’s large informal economy means that one in three urban
workers and three in four rural workers are not registered with social security institutions.
As aresult few workers receive pensions, health insurance, and unemployment insurance,
however fewer get the full severance pay and other protections stipulated in employment
legislation because even among the workers registered with one of the social security
institutions, full compliance with labor regulations is relatively low. Change is needed to
narrow the jobs deficit and strengthen worker protection.

Economic explanations for slow job creation

Relative to other countries of similar income, the share of Turkey’s population working
in agriculture is still large (Table 1). Although employment in agriculture has fallen, the
almost inevitable pattern of development, employment growth in the other sectors has
been insufficient to compensate. But even when comparing employment growth only in
industry and services with other countries, Turkey’s employment growth has been slow
— labor shedding in agriculture has not been the only reason for slow job creation.

Table 1: Employment by Sector, 1980 and 2004 (millions)

1980 2004

Employment, total (15 years and over) 15.7 21.7
Employment in agriculture 8.4 7.4
Employment in industry 23 4.0
Employment in construction 0.9 1.0
Employment in services 4.1 9.4

Source: Bulutay (1995) for 1970-87; SIS HLFS for 1988-2004;
for 1988-99, HLFS April and October averages.

The report points to labor market regulations as an important factor in slowing job
growth. These regulations such as high severance pay are designed to protect jobs by
making it costly to fire workers. They may be successful in this, but employers who are
concerned about economic conditions in the future will be cautious about hiring new
workers if costs of firing them are very high when economic conditions are unfavorable.
This effect is likely to be magnified in countries with frequent boom-bust cycles such
as Turkey. It is recommended in the report that the focus should be on reforming labor
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market regulations to be more employment friendly. An added reason for a more flexible
labor market in the future is that the decades of high inflation meant that labor market
adjustment could take place through flexible real wages. As inflation comes down, the
economy will not be able to adjust in this manner.

Two common reasons for slow job creation, slow economic growth and high labor
costs relative to productivity, have not been the most important factors for slow job
creation. Growth has been relatively strong in Turkey and a number of other middle
income countries with slower GDP growth have experienced faster employment growth
than Turkey. Low wages have kept labor costs (relative to productivity) internationally
competitive.

The minimum wage which has increased rapidly in recent years, and high nonwage
labor costs—payroll taxes, which cover the costs of pensions, health insurance, work
injuries, worker compensation, and unemployment insurance—may be adding to informal
employment.

Labor market regulations

Turkey’s labor market regulations are largely designed for a labor force consisting of
one full-time wage earner per family who stays in the same job for the entire working life.
High severance pay is designed to protect workers from the risks that come with being
fired. Restrictions on temporary work are designed to prevent employers from using
workers not covered by pensions or severance pay. And a low retirement age requires
high social security taxes, inducing informality.

While these regulations are likely to have been effective in protecting the rights of
public sector workers and workers in large, formal private firms, they are increasingly
ill-suited to the needs of many workers—especially women and young entrants into the
labor market (box 1). These regulations also benefit firms that hire informal workers and
gain an advantage over firms that follow the rules. International evidence suggests that
employment protection regulations can affect employment rates and informality levels
even when compliance is weak, as in Turkey.

Working hours in Turkey are the highest of any country for which data are available.
High working hours suggest that severance requirements and favorable tax treatment of
overtime work are discouraging creation of new jobs. Firms find it more advantageous to
use existing workers even by paying higher overtime rates rather than hire new ones. In
2004, for example, if workers in Turkish manufacturing had worked 45 hours on average
instead of 52, for example, another 500,000 workers would have been needed.

Severance requirements may have been particularly costly because high economic
volatility made flexibility in the labor market extremely important in recent years.
Severance requirements have also likely hindered foreign direct investment, since foreign
investors prefer to comply with regulations. In Turkey a worker with 20 years of service
is entitled to 20 months of severance, compared with 6 months in other OECD countries,
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4 months in other Eastern European and Central Asian countries, and 10 months in other
middle-income countries.

In addition, abolition of the minimum pension age in 1992 significantly increased
early exit from the labor force. In 1994 about half of 55-year-old men in urban areas
were drawing a pension; by 2002 that share has jumped to about two-thirds. Similarly,
participation rates are close to 80 percent for university-educated women in their mid-20s
to mid-30s. But by age 50, only one in three is still working.

Box 1: Targeting vulnerable groups: women and young people

Female labor force participation has been falling in Turkey since the 1960s, stagnating under
20 percent over the past 15 years. Slow job creation is part of the problem. Between 1988 and
2003 unemployment for urban men was about 11 percent, yet for urban women it fell from 28
percent to 18 percent. Many women, discouraged by limited opportunities, have dropped out of
the labor force. Education plays a crucial role in encouraging female labor force participation:
university-educated young women have participation rates close to those of men.

Although the availability of part-time work has significantly increased female labor force
participation in other OECD countries, that has not happened in Turkey. Only about 9 percent of
female wage and salary earners work fewer than 35 hours a week. Employers and workers are
not taking full advantage of changes introduced by the 2003 Labor Law that allow more part-
time work. The new law also lifted a ban on female employment in night shifts at manufacturing
firms.

Slow job creation has also hurt young people. Employment in manufacturing for those ages
15-24 fell between 1997 and 2003, from about 1.1 million to 900,000. Since 2000 employment
in services for this age group has also fallen. Workers in entry-level jobs have felt the greatest
impact—which is consistent with international literature suggesting that strong employment
protection legislation, such as Turkey’s, is most likely to affect the young. The impact of labor
laws on female labor force participation should be closely monitored, including recent provisions
extending maternity leave and requiring child care facilities in large firms.

Reforms under consideration in Turkey

A modern economy requires modern labor market regulations. Regulations such as
severance pay requirements and restrictions on flexible work are designed to protect full-
time, life-time jobs. Measures such as unemployment insurance and training programs on
the other hand are designed to protect workers whose jobs have been affected by business
conditions. Like many countries, Turkey is implementing both approaches: protecting
jobs and protecting workers. However, the balance is currently strongly biased towards
protecting jobs, and the report recommend shifting towards protecting workers.

Reducing the high severance requirements is arguably the most urgent labor market
reform. As noted, severance largely benefits public sector workers and workers in large
private firms. Easing the requirements should prove particularly beneficial for young
workers.
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To protect workers, eligibility requirements should be eased to make unemployment
insurance more widely available. The current system provides benefits to less than 4
percent of unemployed workers—a far lower coverage rate than in other new systems,
such as in the Republic of Korea (14 percent), or in other OECD countries (25-75 percent).
Much of Turkey’s low coverage is due to extensive informality, which makes it difficult
to support the unemployed through a formal system. There is a growing surplus in the
unemployment insurance fund, and analysis suggests that the fund can afford to ease
eligibility requirements and reduce contribution rates.

Fixed-term contracts should be allowed for economic reasons, and employment
agencies should be permitted to provide firms with temporary workers. Current regulations
allow fixed-term contracts only for “objective” reasons such as seasonal agricultural
work. Both recommendations are likely to particularly benefit women.

Workers would also benefit from better access to collective bargaining and job security
and dispute resolution mechanisms. Alternative adjudication mechanisms should be made
more widely available. Adjudication through the courts is the only mechanism available
for individual workers to resolve disputes with employers. Allowing private arbitration
would provide more timely, efficient dispute resolution and reduce the burden on labor
courts.

The Turkish Employment Organization should be given more resources to implement
active labor market policies. A step in this direction is an EU technical assistance program
for the organization to support Turkey’s ability to implement policies and services aligned
with the European Employment Strategy. The program includes institution building
(through policy development and operational improvements), a grant scheme to finance
active labor market programs, and construction of provincial offices. The remaining item
on the policy agenda for active labor programs is to license private employment agencies
to provide the full range of employment and training services.

Administrative capacity in Turkey’s labor market should be strengthened by
increasing the number of labor inspectors. The social security reform being planned
by the government includes merging of social security institutions and databases. This
move should increase capacity to monitor compliance with payroll taxes, and can be
complemented by increasing the number of labor inspectors in the Ministry of Labor and
Social Security.

Finally, a detailed analysis should be conducted of the elasticity of the supply and
demand for labor. This study should cover different segments of the labor market and
different population groups to ascertain the expected costs and benefits of reducing taxes
on employment for a given level of enforcement—including payroll taxes on each group
and income taxes for second earners in a household.

The recommendations here are balanced to meet competing needs. Ideally, the
suggested reforms would be introduced together: selecting just one or two might not have
the desired effect. But this is an ambitious agenda, and if there is a need to prioritize,
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improving the flexibility of the labor market by liberalizing labor regulations—especially
for severance and other hiring and firing restrictions—is the top priority for creating
jobs.

Job creation also requires sustained economic growth. A sustainable macroeconomic
framework, improvements to the investment climate, and investments in physical and
human capital are all building blocks for growth. Raising labor productivity will also
enable increases in both wages and living standards. Recommendations to achieving
these are contained in the World Bank’s Country Economic Memorandum.

This note was produced by the World Bank, Europe and Central Asia Region. The
complete labor market study is available at www.worldbank.org.tr/labor2006, and the
Country Economic Memorandum is at www.worldbank.org.tr/cem2006.
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