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이논문은한국에서1980년대농지전용이급증하게된원인과농지전용현상에개입한
국가의이해관계에관해질문하고이를설명한다. 농지전용에관한기존의연구들은주로
농지전용을도시화에따른불가피한현상으로이해하거나, 제도와정책의미비에따른문
제로인식하였다. 이연구는이와같은접근이한국농지전용의특징을설명하지못하며, 
농지전용의원인을규명하는인과적분석이될수없다는문제의식에입각해논의를전개
한다. 1980년대중반농지전용이급증하게된이유는자유주의농정이등장하고농지유동
화정책이전개되면서농지가개발이익의형성과재투자를용이하게하는토지자원으로
활용되었기때문이다. 자유주의농정의등장은국가적차원에서농지보전의명분을약화
시켰다. 또한국가는취약한재정상황에서정당성의위기에대응하기위해서농지전용을
활용한개발이익형성과재투자메커니즘을적극적으로활용했다. 1980년대이후도입된
매수방식의공영토지개발은개발이익을형성해이를재투자한다는설계를바탕으로하
는것이었기때문에정부는이를통해개발이익사유화문제에대처하는동시에재정을최
소화하여주택공급과도시건설을진행할수있었다. 이러한개발방식을실행할때국가는
개발공사라는대리자를활용하며재정문제를우회한다. 이상의분석은1980년대이후국
가가정당성의위기를극복하기위해채택한전략이토지자원활용방식의변화를수반한
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1. 튢짦

1) 문제제기

1974싊켆2020싊뿒���얢쌓��쯺�1)��487,178ha짢�쐚��
않쯺��2.6춶, 튢�쯺��8춶펞�흖쑲쑪. 쌓����쌓�쬂쌓흋퉣
툶뺂쌓�붢쥏���않짢툲�쐚븉�쭖쑪. 뻳�쌓��않쐚쌓�
쬂��뾶�튢쐚뻳붆�붆쬂춡훊휂쑪빦뽢�빦�쑪.2) 쌓��
�붆�붆않�얢븉�1972싊‘쌓��칺�축��흖뺆츛쫦’(�쌓�

칺�츛)���얢푢��쯶, 1994싊쌓�칺�츛�쐚짢쌓�츛�
��얢�쌓����쌓�츛흖�뷶붆얞빦�쑪. 1974싊�2020

싊뿒���얢쌓��쯺��흶붊뽦쯺��짢빊툶쯺쭪싊14,651ha�
쌓�붆쑪쫾�않��짢�얞휺��얢븉�짢캂펞�쐚쓶�쐚튢�
쯺��24%흖쑿쐚뽢찮�쑪. 뽾쬲빦쌓���쯺��1990싊�
��얢쯺��454,186ha�쓶, �쐚쌓���쯺��93%흖쑲쑪. 

1) 1972싊쌓�칺�츛���짢쌓���붆�붆않�얞흎�쯶, 쌓���뺂뺆즮얢뾶짣�쌓
�칺�츛���푢�켆퉣튷얞흎쑪.

2) ‘쌓�츛’흖�쯺쌓����줆“쌓�쬂쌓�쳂�빃��숞쑪싊퉣푣쳂��춶왷쌓흋퉣툶
잖쐚쒆즿즿�짢�쐚쌓�붢쥏��않짢툲�쐚븉”�쭖쑪(쌓�츛�2��7
). 쌓�츛�쌓����즪쐚�쐚“쒆즿즿��쐚춚흖욶줂쌓쭂�툶푣켆�뺆�
붆쬂춡훊휂쑪”빦�빦�쑪(쌓�츛�34�).

것이었으며, 이러한변화는농지전용을통해구체적으로드러난다는사실을시사한다. 

주요어: 농지전용, 자유주의농정, 농지유동화, 개발이익, 개발공사
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<뽾쭂1>�1974싊켆2020싊뿒��쌓���붆쯺���쬲흲뽾
��쬂붆푢븉�쑪.

푢뾶��짢�얞쐚쌓������뻳�쌓���퉇흖튢뺆�
얞쐚����쑪. 1980싊쒆�춞뿒�흶붊1,000~2,000ha 뽢찮짢붆
얞쓞쌓���쯺��1980싊쒆�춞켆뽾�붆튾붆붆푢얞뾶푢�
1990싊흖10,000ha �퉇�쌓�붆��얞뾶흖�쫾쑪. 뽾쬲빦1990싊
��흖�쫺뾶뿒�10,000ha 쵾쭒�쌓�붆��얢쐚2000싊3)��
�쑪. 쵾짢����뻲��앟�뾶��짢쐚않푢퉇�쓚�퉇
�얞�훐븒얢2000싊쒆�푢�흖않쌓���퉇�뽢찮쐚�팒얞�
훐빦�쑪쐚��쑪.

뽾즍쑪쯺뻳�쌓����ퟢ1980싊쒆�뾏�븒얞흎�뿒? 쌓��

3) 뽾쥲숞2000싊�쌓���붆쯺�흳푢9,883ha짢10,000ha흖�춛쑪. 

출처: 농림축산식품부자료.

<그림1> 1974-2020년농지전용허가면적추이
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�흖뺆흶뻲쐚쌓��않뺆즮흶뻲���짢1980싊쒆�섾��쩮
휺��쭒�짢쌓�붆븯흖쌓����쵾�힇�숞툶흋��짦뺆�흖튢
빻��붢칊��흖뺆흶뻲붆쭔빦쌓�����������짢켊튣
흶뻲쐚왢쳂쑪(춛튣엖·�뺗튣, 2013). �쐚뽾붊�흶뻲붆쌓���흖�켆앟
툶뾶숞숢붢춢뺂붟�첾�쬂�뺂�흖튢춢퉣켆���짢�
쯺튢�않�칺�켆����팒뾶�찯��짢�얞흎뾶
웒첾�쑪. 뻳흖튢켆앟툶첾�쐚뻳붆���쑿튷��쐚푲�
�툲훎�짢쑪쪊�빦�켆쐚�쬂푢뾏븒븶휂쑪. �켆붆춚솚웒
쭎쑪핥훊�쐚켆앟툶쒆���쥲빃��칺흲�쑪. 쌓�쐚춯�
튷얢빃����𥯟�줂쐚뽢츚�힇즫훎흖�흎�쭒앟푢흖켆앟툶
뾶�쒆퉇�얞쐚���짢��뾶웒첾흖, 쌓��않쬂쌓���
퉇흖뺆흶뻲쐚툲��짢뾶춂븒𖨳얞쐚�않�칺�뻲흖�
쐚븉�얞흎쑪. 

쌓������흖뺆켊튣��뾂�켆�흖쌓���퉇��짢
않푢흖욶쫾켎붆퉇�짢쑪쪊�뷶숞, �않ퟆ�쵾쿊흖욶쫾첾
�짢�푣얞흎쑪. 뽾쥶쓶�ퟆ붟��뾂�뻳쌓�����, 푢뾶
��짢1980싊쒆�춞�쌓����뾏�븒얢��쬂튪찋�챁쑪. 

쌓����켎붆튷�숞�않ퟆ�쵾쿊흖�찯븒얞쯺, 쌓����
뺂��흖붢�뻳붆줂쐚���흳뺂뽾칆쬂붊뺂븒얞뾶웒첾�
쑪. 욶줂튢칾흶뻲쐚뻳�빃�뺂뻳붢춢, 쌓흋왷�않�
칆쬂��흲1980싊쒆쌓����뾏�븒얢��쬂��즪쑪. 
뻳붆쑮�흖튢쌓�칺�찯붆쐚빃튷�쌓���붢춢뺂�
��튪찋쐚��칆펞짢쑪쩮즪빦쑪. 

, 뻳붆쐚쌓����뺂�흖휺윪�뺆빊쬂붜빦붢�힆�뿒? �
쐚뻳붆�뻲����붢춢�쬂�푲�짢튪찋펞��븉�쑪. 1970

싊쒆�툲첾�짢켆퉇붢춢���툲�첾�쐚�켆붆쒆�휂
쐚��툲훎�흎쑪. 잖, 1980싊쒆왪휺뻳붆쐚�쑿튷��뾶흖�쯺



1980년대이후한국농지전용급증원인에관한연구 215

빦�흖욶줂�빻뾏첾�쐚펞흌쐚뺂�짢쒆엖얞흎쑪. 칾흶뻲쐚�
쥲뻲않훎흖튢뻳붆붆���켆쑺��팒쯺튢앟푢흖�쑿튷��뾶
쬂뽿칻뾶�춯훎�짢붢춢빻툲쬂빃�빻힇붢춢�줂쐚�줻��
빦�쬂�빻뾏뺂않푢뷺튪���힆쑪쐚�흖�찯쑪. 

2) 기존연구검토

훤튢휾뾏왵�뻳쌓���퉇������짢퉂�흶뻲쐚쭔�흌
쑪. 욶줂튢��흖쌓���퉇�쑪쩲�뾂왪���빦�쐚��왪�2
붆�붆튪��푲�짢�뻲�흲�왪흶뻲��축빊쬂븆않짣
븉�쑪. 

�츎�붆튪�빃�튷�뺂�흖튢뾏�쐚않푢��ퟆ툶흋��쬂�쑲
뾶�쌓����켎붆튦�흎쑪쐚붆튪�쑪. ·춛�(1992)

�흶뻲쐚쌓흋��흳�않붆않�얞뾶�쌓���휗퉇�32붢않푢툲짆
�쑪�뽆켊튣�켊튣흲쌓�������펞�붆붆���
칆펞����힆쑪. �왪�흶뻲흖욶쫺쯺쒆퉇�얢않푢흖튢쌓���흖
힇�쵾�쐚붆���칆펞쐚���펞��쯶, �뻲25쭒찋�퉇�
않푢�빃����펞�ퟆ빻���펞���붆, �뻲10쭒~25쭒찋않푢
�빃����펞�ퟆ빻빻��펞���붆, 10쭒찋쵾쭒팒않푢�빃�
���펞���붆붆쌓���흖힇�쵾�쑪. �붟�켊튣�쌓���
�않푢뺂�흖튢켎붆븉�짢흲뾶쐚쒆���뾂�줂펞�쑪. 

뿆�(1993)�흶뻲않쌓����켎붆튷���쑪. 뿆�쐚않푢�
�빻뾏�켆�붆���짢쌓�ퟆ�휂�칺���찯쯶, �
붟���뽢����않푢��붆�쬂첺푢빦�쑪빦��
쑪. 뽾흖욶쫺쯺, 쌓������븒쐚븉�즪쌓춂왪흖븒���
�쐚븉�쯶, 욶줂튢쒆즿�팓�‘���쬲뾶쑮’뺂붟���
�않붊춶켊�쑺쑿쐚뾶뻲�튪�붆�쒆훎�얦펞�쑪. 쌓�
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��뽢�붆툶쭂흖쒆��뽢�칺쑪흊븯뾶웒첾흖않푢���펞�
쬂툶쭂���짢븶즪쐚푢않붆쐞휺숞쐚��쿊쐚쓶, 쿊���
쌂뷶짢쐚툶쭂���툲�쿊��쌓����툲�쿊�칺쑪뾶웒첾
�줂쐚��왦쑪. 즂쌓����퉇�흶뻲쐚쑪펞�뾶��뾂왪�
않푢흖욶쫾쌓����켎붆튷���짢쌂�쬂�붢쐚빃��쑪. 

�쥲�뾂왪�쌓����켎붆튷���쯶쌓��쌓�않��
쌓������쌘�빦쌓��흳�붢춢뺂튷흖뾶흲쐚뺂붆
쑪빦��쐚뾂뷶짢�얢쑪(춛튣엖·�뺗튣, 2013). 

잖쑪쫾붆튪�쌓����뻳붆���빊켆���않�쵾쿊흖욶줂
춢퉣쑪쐚�뾂�쑪. 뿆�켆·뿆빪·뿆퉇(1998)�쌓���뽢�붆얢
푢�흖쌓����뾏�쐚첾�흖�찯�쬂켊튣쑪. �쥲�뾂�쌓
����뾏�뺂쁞첾�붆얞쐚븉��쌓��쒆�쯶, �쬂븶뾶
�쌓쥏�칺, 쌓������, 쌓�뺆쬲�빊�뻲��쌓�칺�
�뾶칾춯�짢�푢쑪. 

��(2003)쐚뾶��쌓�첾�ퟆ뺆즮얢흶뻲왪��짢쌓흋퉣툶튷��
흖튢쌓�첾�흖�뾂쐚��빊짢�찯쯶, 뻳���뺆쬲
��흖튢쌓�쬂��빦뺆쬲쐚춯훎��쐚쑪. �쥲켊튣흖욶쫺쯺, 

쌓���뺆쬲�빃칆축�않��빊ퟆ숺��쌓흋빃칆ퟆ뻳
�빊붢�줂쐚칆펞짢켆찮엖힇�춡쐚쑪. ��(2003)쐚�쥲
첾��푣흖뾶춞흲‘쌓��쌓흋���뺂쿊쌓흋����뺊빊
���’, ‘�쥏쌓��푲�칺�뺂흲쌓��쑪휗�않짢��’, ‘쌓�
��펞����·�쑮��않’쬂퉎짢�쌓���뺆쬲���붆얞쐚뾶칾
�푣툲�짢�푢쑪. 

팧쵾즿(2003)�퉎짢�뻳빊�빊쬂븆빦쌓�빊흖��흲힎
퉇얞쐚첾�쬂�쑮쯶, �흖쒆붢튦춯훎��푢쑪. 2003싊2�춢얢
푦뻳뻲퉇�‘튦(⩰)빊·(䔿)붢춢�빊뻲�’�뻳뺆쬲���춯�
짢�푢쑪. �쥲퉇흖튢쌓�빊��퉇�쭃���뺂�붆얢쑪. 
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, 않푢ퟆ쌓��빻붊뻲튷뺂툲빃���뷺�쑪쫺뾶웒첾흖툲흋칊짢
켊�얞휺�쐚쌓�빊�쌓�빊�뻲짢흶븶흲���빊흖
�빦�훎쑪. 

빊�켆�ퟆ�않�쵾쿊쬂쌓�������짢�찯쐚붆튪�쌓�
쯺�붖팒ퟆ쌓��흳숢붢춢�쌓�����줞쐚첾�짢�찯쯶쌓�
��첾��븶��빊��빦���쌓���뺆쬲쬂��쑪. �
쐚쌓�����붆����앟쐚푢��않��퉇�짢�빦뻳붆
�붢��첾�쬂븶휂쑪쐚���짢흶븶얢쑪. 

뽾쥲숞�ퟆ붟��뾂왪�뻳쌓����튷��쒆짢튪찋�챁
쑪. �튦쌓����쑮�않푢��펞��힇�짢푪얞흎쑪쐚�펦�않
푢��펞�쬂앋쭃칆펞짢빦쌓�����팓칆펞짢쐚�짦��붢
�쭒, �쥲�짦�쌓����1980싊쒆�춞뾏�븒얢��ퟆ2000싊
쒆�흖않뽾�붆튾붆�휺왪�훐빦�쐚쭫줃�튪찋펞흌쑪. 않푢�
�펞�켆��줂빦쐚�����쐚븉�짢튪찋�뻳웒않푢�뷺
튪뺂�뺂�흖튢뺆�펞�쐚��빦툲��칆펞�붢�뺂뻳
않푢뺂��튷�쌓���퉇�튪찋쐚뺂�흖튢춶��짢퓮쌓
����푪��쬂뽢찋쐚�흋�펞펞흌븒얢쑪. �쌓���
�켎붆튷�붛�쐚����얢뻳����뷺흖튢뻳붆흖�
�펞�쥏�����붆쐚�첾뺂���쩒흖뾂뷶펞�쥏��쥏
퉎짳븒빻뾏쐚춯푣��펞뾏���붆쐚�첾(뿆퉇, 1999)�
춶�쐚쫞쬂츚쑪. 

뻳붆흖��펞�쥏���첾�쐚뻳않푢�튷븯뺂븶켆얢툲훎
�쑪. 뻳않푢�펞튷�빦즪�훐빦않푢쬂�뻲�않푢��
퉇�줂빦쑮펢쯺�뻲�않푢��붆푢�켆않푢��팒�
�흳푢휂쑪. 뽾쬲빦�붟�붆튪흖뾶쒊쑪쯺, 않푢��팒��
�쐚않푢���펞�ퟆ쌓�����빻뾏흖않힇�쵾�븒
얦븉�쑪. �, 않푢��ퟆ쌓�����붆툲�흖쐚�쿊짆뺆빊붆튷
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쭃휂쯶, 않푢��푢�켆��얞쐚쌓��쯺�않뷶
숞붖팒휂쑪. 

<뽾쭂2>쐚빊��쩒쬂쒆짢1960싊쒆�5싊쑮�뻳�않푢�
��쬂�쬲븉�쓶,4) 1990싊쒆�않푢���붆튾쐚푪얞
뾶푢����펞�쑪.5) 뽾즍쑪쯺뾏븯않푢빃��팒얞흎�
웒쌓���흳푢�휺왪흎�뿒? 뽾즍�훐쑪. 뻳�않푢��붆튾붆
얞뾶푢�1990싊쒆�춞�흖않쌓����붆쯺���휺왪�훐

4) 않푢���뻲�않푢�흳흖뷶�쐚�뻲쿊��죁쑪. 않푢�빊쐚�빊
쐚뾶뺆흖욶줂��붆��쑪. �쐚않푢�빃빊쬂휺읁븒칺쐖쉖흖욶줂��붆춢퉣뾶
웒첾�쑪. �않�흳퉇‘않푢�흳’�뾶��짢않푢��빊툶뾶않쐚쓶, �빃��·쯺
�흳흖튢않�붢춢�����칆빃얞쯺�쬂않푢짢붊�쑪. �쥲빊툶츛
흖욶쫺쯺2020싊뾶�뻳�않푢��90%쬂슞�븉�짢�얢쑪. 

5) 않푢쐚‘�뻲ퟆ툶흋�않푢짢��얞쐚뺂�뺂뽾븶뺂’(�춷, 2013: 80)줂쐚�흖튢않푢
��줂쐚�쐚툶흋붆빻붊��흖쵾�힇�붆쐦펞�쐚��뾶않쑪. 

출처: 국가통계포털자료.

<그림2> 한국도시화율변화추이(1960~2020년)(단위: %)
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훞�쯶, 2000싊쒆�흖않쌓���퉇��팓얢쑪. 쳂짦�빻뾏�
붆80싊쒆뻳�켆��쑿튷�뾶ퟆ뺆즮얞휺�흎빦, �빻뾏��
��짢않푢짢��뻲�앟��찯펞�쑪. 욶줂튢뻳�않푢쐚쌓�
��흖힇�쵾�쐚뻲��칆펞짢�펞��쭒, �쥲켊튣�1980

싊쒆�춞�쌓����뾏�븒얢쭫줃뺂2000싊쒆�흖않흲�쌓
���뽢찮붆��얞쐚��쬂튪찋뾶흖�켊�훐뾶웒첾흖칾흶뻲붆�
뾶�첾흖쒆쑻�얦펞흌쑪. 

잖뻳붢춢���펞�쥏��쥏퉎짳븒빻뾏쐚춯푣��빻
뾏춯푣�첾�쐚�흋(뿆퉇, 1999)�쌓����켎붆튷흖�찯
쐚붆튪�쿊��짢븆펞�쑪. 1980싊쒆�춞튢���뷶�흳흖쐚
����펞�쐚빻�붆휃2,000ha 붆쥏���쯶, 1987싊뷺튪켆�
툲흖튢않튢�흖휃2,645ha 뽢찮�쿎웋��얞흎쐚쓶(�튢, 2002: 117), 

�쥲웋왪��빻뾏왷찯��짢툲�얞�챁븉�켆앟툶뾶짢�
�붆퉇퐿웒첾�흎쑪. 쑿푢�툲흖욶쫺쯺툲�얞�훐�쿎웋왪��쵾�
뾶��붆퉇퐿�뾶쒆쐚�왪�팒�빦�흎쐚쓶, 팒��왪�숞쒆�흖
욶쫾�뺂튾쬂뾶��쬂뷺�퉇, 쑎퐪�, ��푢튪쳂, 붆뷺쳂왷�
�않짢툲�빦�흎쑪(쭪�빃�, 1987.9.30). �, 쌓�왷��퉎짳븒
�쬂빻뾏흲��빻뾏쐚튦��않ퟆ흖욶쫾뻲��춶빃뺂켆
앟툶푢�왷푢��뷺흖힇�춡훊�푢얢숞�빃짢줂빦캂펞��텖
��빃짢줂빦캂펞흌쑪.

쑪��짢뻳�쌓���퉇��않ퟆ�켆�짢켆튪찋즪쐚
푢않흖쒆툺칺�. <1>�쌓�����칾���짢뻳붆�빊흖�
븉��쭖�쑪. 뻳붆쐚빊��짢쌓�쬂���쬂빻뾏힆�쯶, 

�쐚뻳붆붆튪��찯쬂쑲튷뾶�튦�흎쑪.

�2�뻳�붢춢빊뺂3�뻳�붢춢빊�쿊뻖쬂엖붆�
����퉇��펞�쑪. �튦빊쑮빊흖튢쌓�ퟆ툶�쬂��
흲�쬂빻뾏즪쐚빊�2�빊뺂3�빊��툲뽢찮쬂��
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빦 �쑪. 빻빻��흖 앟� 힎�� 쌓�ퟆ 툶�� �쥏� 2� 빊흖튢쐚
50,700ha, 3�빊흖튢쐚58,500ha짢붇붇빊��10싊붊5쭒ha �퉇
�쌓�축툶����빊틎�쑪. ���빻뾏흖튢않2�ퟆ3�빊
쑮빊흖튢붇붇53,300ha, 39,200ha 뽢찮�쌓����빊빦�흎쑪.6) 

�쭒튾켆��짢쐚빻뾏쒆퉇�짢튢쌓�ퟆ툶�붊�튦펢�붆흳�얞
흎쑪. 2�빊�빃�툶����빊�훛않��짢쭔훞�숞3�빊흖튢
쐚쌓�����빻뾏�쿊��쓚쭔훊�쑪. ���ퟆ빻빻��, 

빻흋��빻뾏빊흖튢앟�흳��춢퉣쑪. �쥲숺�왪�않푢, 

툶흋뺂�흖튢쌓��앟��뻳붆�빊흖펞얞흎쑪쐚����
쐚앟푢흖�빻뾏�웒뻳붆쐚�튦펢�쬂��쐚춯푣�짢뻳뺆쬲

6) 1�뻳�붢춢빊(1972~1981싊)�빃�흖않�빻뾏빊����짢�푢�쐚
훐훞�쭒쌓�ퟆ툶��붢칊���푣뺂붢춢�빊힆쑪. 1�빊흖욶쫺쯺빊뾶붊
(1972~1981싊) ��푣얞쐚쌓��쯺���57,700ha�쯶, ��45,000ha붆���짢, 
7,900ha붆않짢��, 4,800ha붆빻흋��짢��얦븉�줂힎�쑪. 

전용용도
2차국토종합개발계획시기

(1972~1981년) 
3차국토종합개발계획시기

(1982~1991년)
농지 산지 계 농지 산지 계

계 74,400 263,700 338,100 260,900 91,700 352,600
공공용지 28,200 22,500 50,700 31,200 27,300 58,500
주택용지 19,800 33,500 53,300 27,800 11,400 39,200
공업용지 4,200 5,400 9,600 6,800 1,200 8,000

산지(농지) ― (58,400) (58,400) 198 (12,100) (11,902)

기타 25,200 143,900 169,100 175,300* 39,700 215,000

주: 별표(*)가붙은토지면적의경우, 3차국토종합개발계획농지전용전망중기타에는휴·폐경지, 초지, 조림지, 
새만금과용화지구가포함되어있어기타에해당하는면적이가장넓다. 그러나기타로분류된면적을제외
하더라도주택용지와공공용지, 공업용지에서모두농지전용에의한토지공급예정면적이산지전용에의한
토지공급예정면적보다넓다는특징은확인된다.

출처: 2차국토종합개발계획; 3차국토종합개발계획.

<표1> 국토종합개발계획상토지공급전망(단위: ha)
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쬂펞쑪쐚븉��찋쑪.

잖, 쌓����휗퉇�뻳붆쑮��펞튷�왢쥲숞쐚툲퉇�쑪. 

�뻳�빃�1980싊쒆켆2000싊툲�흖퉇푪얢쌓��45.96%붆않푢뷺튪
���짢�얞흎쐚쓶(Bing-Bing Zhou et al., 2021), �즃�흳툲��
툲��칆쬂��흶뻲(Richard Fuchs et al., 2015)흖욶쫺쯺1900싊쒆
켆2010싊뿒��즃흖튢퉇푪얢쌓�붆않푢축쌓���(settlements)

짢��얢쿊��10%흖쵾��챁쯶, 71%쐚��(grassland)짢, 16%쐚편
�짢칆힆쑪. 춞쯺, 뻳�빃�1974싊켆2020싊뿒�뾶붊앟훎��
얢쌓�487,178ha �41%붆빻빻푢튪켆�짢��얞흎�쯶, 17.4%붆�
푢튪짢, 11.5%붆빻흋푢튪, 10.9% 쌓흋�푢튪짢��얞흎쑪. ��붆�쭔
�쿊����쐚븉�빻빻푢튪켆�짢����쓶, �쐚빻�·빻빻�푢
튪축빻�푢튪, 않짢왷툲붊��칾(SOC) 뷺튪흖�짢쌓�붆��얞흎�
�칺흲�쐚��쑪. 

�퉇�쌂�쬂쌓���퉇흖뺆뾶��엖붆��뾂, �쌓��
��않푢흖욶쫾�흶퐪쥲�븶뺂짢�뷶숞�않숞�쵾쿊쬂�
��짢�찯쐚�뾂�뻳�쌓���퉇��켊튪찋�챁쑪쐚
���펞�쑪. 1980싊쒆�쌓����뾏�툲푪뺂1990싊쒆�
쌓���붆쯺��뽢찮붆�뿒�섾���얞빦�쐚푪�쌓�
��퉇흖뺆뾶��튪찋����짢칺퉎짢�뺆���튷�
�뾶쑪. 

3) 연구질문

칾흶뻲��첾�엖붆��쑪. ��, 1980싊쒆뻳�쌓����뾏�
���첺흍�붆? 엞�, 1980싊쒆쌓���뾏�퉇흖튢뻳붆쐚휺윪�
�쬂흳힆�쯶, 뽾앟뾶쐚첺흍�붆? 훤튢븆뾶��뾂�빊흖쒆
�쯺튢�퉇�엖붆��첾흖쑻뾶�칾흶뻲쐚쑪�뺂붟�켊튣�
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�븉�쑪. 

�츎��첾흖쑻뾶�칾흶뻲쐚쌓����뾏�1980싊쒆��
쌓���흖힇�쵾�뻲��춶빃뺂�칆쬂툺즪쑪. 춯�
�얢쌓�붢뺂1960~70싊쒆뻳붢춢��훎�쌓���뺂
��흖뺆�않�뾶춞�뻲�븉�쑪. �쥲뻲않팓흖튢1980싊쒆�
���쌓흋�왷��쌓���뾏�������짢�앟쑪빦캂
펞�쑪. 뻳붆붆쌓�칺��줂쐚찯쬂휃푢�짢퓮쌓�쐚�붢춢�
쒆퉇�짢쿦쫺븒튳얞흎쑪. 엖츎��첾��붢춢�칆쬂켊튣
쐚븉�짢븶븉�쑪. �쐚쳂짦쌓������흖쒆켊튣�뾶않
�쭒, �쓚칾���짢뻳붆붆쌓���흖붢�쐚앟뾶쬂뽢찋쐚�흋�
얢쑪. 칾흶뻲붆�찯쐚뻳붆�앟뾶쐚붢춢��뺂흶뺆얞휺�쑪. �뾆�
�붢춢�칆흖튢붢춢���튷뺂��흖붢�쐚뻳붆��
뺆빊쬂켊튣빦�븉�쌓���뾏��짢�휺�쐚쭫줃흖�찯쑪. 

2. 쌓���뾏��춶빃

1) 농지개혁과국토개발의제도화

뻳�뾂쒆���않튷�푣춂�푢뾶켆춯�푢뾶뿒��쪊
��쯶, 뽾뾶칾빮븯�튷�1949싊쌓�붢푢�흖�쑮줃얞흎쑪빦
칺쐚뺆���춶��쑪. 1948싊��얢�츛�86�쐚“쌓�쐚쌓춂흖
븒켊춶쯶뽾켊춶�춯츛, 팒��않, 팒�뼒�숺�뺂빊쐚츛쫦짢퓮
�쑪”빦�빦��쯶, 1949싊��얢쌓�붢츛��츛�86�흖
뾂뷶쬂엖빦츛���숺��츛쫦짢퓮뽢�쑪. 쌓�붢츛흖뾂뷶
푢얢쌓�붢���숺��팒�쌓�ퟆ3�칺(30,000ऩ) �퉇�쌓�쬂뻳
붆붆쭪���쌓춂흖븒�퉇켊춶쐚븉�쑪. 쌓�붢�븶뺂짢1950싊
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쒆���쌓��붆튷쭃븒얞흎쑪.7) 

뻳쌓�붢�뺂�뺂븶뺂흖쒆튢쐚쑪휗붆붆��쑪. 뽾�붆
�빻�����뻳�쌓�붢��칾��뻳붆�튷뺂�흖튢펞
��뺂흋�흎쑪쐚붆�쑪. �쥲�뾂�짢쐚뻳�쌓�붢��칾�
�춶흖튢츝휺숞쵾뻳�칾���힇�춡훊�붢얢켆쫺�훊�튷�쌓
�붢�줂쐚���숞(�칗뽢, 1997), 쌓�켊춶쬂쒆��빊뾏��
쐚앟푢흖쒆��빊뾏�퉇빻흋�칾붆짢�흋·흶�쫟푢쐚쓶�훎�엚
뾂쒆짢�짢튣쐚��(튷�, 2014: 2~3), 쌓흋·쌓춂흖쒆���
��춶쬂춶�빦쌓흋뺂쌓춂��칾���뺂�흖����짢튳쑪
쐚튪찋(�힇뾶, 1998: 69) 왷��쑪.

쌓�붢�왷�뼒�쭃(�붛펞, 2019)힆�쯶, 뻳툲흖왷��
쬂쐚쓶뾶흲쑪(�튣빪, 2014: 26)쐚�흳푢��붆���쑪. �
쥲�뾂�뻳�칾��춢�흖쌓�붢�쵾�뾓���뺂쬂붛�
쑪. 켎왷뺂켆붊퉇뺆뺆빊쬂��흶뻲(��튷, 2016)않�ퟆ쿊퐽뺆
���푢쑪. ��튷(2016)�앟훊푢훊3붢뻳(쬲, 쒆쭒, 뻳) 쿊뻖흶뻲쬂
�붢�튷뺂붆켎왷���쐚쓶뾶흲쯶, 켎왷���펞짣툲
�켆않�휺왦쑪쐚븉���춚�쑪. 

�쥲붆왪�흖칾흶뻲붆쌓���퉇�튪찋뾶��않�뾶춞
�짢쌓�붢흖�찯쐚켆켊�븒엖붆�붆�쑪. ��, 쌓�붢��
뻲빃����𥯟�‘�툶뼒�칺�뺂�’�줂쐚뾂쒆���않�뾶
�쭎즮쯶(�숮, 2010) �쬂�뽿��짢푪�쑪쐚��쑪. �툶뼒�칺
��훤튢툺칾춚ퟆ붟������쬂��쐚앟푢흖�칾��뻳붆
����줻����뷺�짢�앟쐚뾂쒆뻳붆�푲�쬲줂빦캂펞
�쑪. 쌓�붢�쌓�흖쒆쌓춂�팒�뼒��튦쑪쐚�흖튢�툶

7) ���쿊��1945싊35%흖튢1951싊92%짢�붆힆쑪(쌓쭂켆·뻳쌓�빻툲, 쌓�흋첺
줒, 2006.5). 
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뼒�칺�쐚�않��쭒앟푢흖쌓춂�쌓�팒�쯺��퉇빦빃��
�(劔氭) 𥯟��찋�짢퓮�툶뼒흖쒆��짢않�앟쐚�않
�쑪.

엞�, 쌓�붢�뻲�얢힇튾��쌓��붆1960싊쒆�뻳붆�
��줻흖��쬂��쑪쐚��쑪. 쌓�붢���빊뾏��쬂
켎쥲빦�칾붆빊��튷흖뾶흲쑪(�숮, 1994; �칗뽢, 1997). 쌓�붢
�잖�칾��춢�뺂�흖튢뻳붆-��붊흶쒆뻲�쬂�빦, 뻳붆-쌓
춂붊흶쒆뻲�쬂�않쐚쓶흳�쑪(튾, 2003). �푢뾶튷얢뻳
붆-쌓춂붊흶쒆뻲�쐚춛��켆푢뾶뻳붆��쑿튷�칺뾶�쌓
춂뺂��뽿���앟쭿��뻲쐚춯푣�짢��얞흎쑪. 춛��켆
쐚힇튾��쌓��흖�붇흲���쌓툶쳂붆븯���푪
힆빦, 붢춢뻳붆��앟쭿�짢힇튾쌓춂�튳힆쑪. 

칾흶뻲쐚즂뻳�쌓�붢��툶뼒�칺�뺂��줂쐚뾂쒆�
��않쬂쭃빊뾶힆�쯶, 쌓�붢�븶뺂짢튷쭃얢힇튾��쌓��
붆1960~70싊쒆뻳붆���줻뺂뽾칆흖힇�쵾�쐚��칆펞줂
쐚�흖�찯빦, �븉�뻲��춶빃�짢튢뻳쌓���퉇흖힇�
쵾�쑪빦��쑪. 

칾흶뻲붆쌓���퉇흖힇�쵾�뻲��춶빃�짢�찯쐚잖쑪쫾
칆펞쐚뻳붢춢��않�쑪. 1960싊쒆뻳붆�빃�붢춢�줻���붢춢
뺂 뾶붊툶흋 �튷, 빃빻흋툶흋 ���  튷�� 찯짢 퉂훞쑪(뿆힇, 

2008). 춛��뼒��뼒�뾶‘�1�빃�붢춢5붢싊빊’�팒쿊��
푲�툶흋뻲�쬂뾶붊툶흋�푲�툶흋뻲�짢붢쐚숺�앟��줻��
붢쐚븉�짢�쭃빃��쑿�튷�붛�쑪(��·팧뾂, 1994: 186). �
쭒1960싊쒆�춞��쒆켆켊�숺�앟�쐚푪빦, ‘�2�빃�붢
춢5붢싊빊’�쵾뻳�붢��짢빃빻흋�푲�펞��붛�쐚춯�짢
�얢쑪(춛뽦, 2003). 뽾쥲숞1970싊쒆왪휺춛��켆쐚��뾎싾앟�
�빃빻흋�푲툶흋뻲��푲�빃�튷��줻�빊흖캏�힆빦, �
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켆�빃�튷��줻��빻흋��쑮��짢�튷쐚�줻�짢칆
븒얢쑪.

1970싊쒆춛��켆�잖쑪쫾뺂�쐚�쑿튷�첾�흖쒆�쐚븉�흎
쑪. 춛��켆��쑿튷�뾶칾��짢빃�튷��짢켆��얞쐚븉�뾶
않�쭒, 1972싊10��푦���뼒춛��뼒��쑿튷���
빦않푢싾앟�축춂�튾즫왪�첺쭎뾶�춯훎�짢�흖뺆
푲�붜븒얞흎쑪. �흖욶줂쿊퉇뻳첺�쬂펞쭃븉�250쭒�
뷺튪10붢싊빊�쑪(칆�, 2004). 1972싊‘�뷺튪��츛’���븉�
춚짢�쥲찯쬂펞뾶��않�쿊�흋�흎쑪. 

즂1960~70싊쒆�뻳붆���줻�뻳붆�않툶흋쬂푦팓
빃�춢��않찮쐚앟푢흖�흖뻳붆붆칾븯��짢붢��짢퓮
��쑿튷�첾�쬂팒쐚븉�흎쑪. 1970싊쒆왪휺��얞뾶푢�
뻳붢춢��ퟆ붟�뻲않흖튢�붢얢븉�쑪.

1960싊쒆뿒�뻳����뻳빊�펞쭃�챁쑪. �쐚�쩒ퟆ
�즫켆��첾��뾶않�쭒첺흍칺쑪�켆쐚뻳빊��뾶��찯
빻툲ퟆ쿊퐽�쵾짢�뾶웒첾�쑪. 뽾쥲숞춛��켆쐚�1�빃�
붢춢5붢싊빊��얞쯶�뻳흖튢붇�뷺튪빻툲붆�얞�툶흋푢튪왪
툲��‘�튢’붆�쑪쐚븉��푣힆쑪(��힇, 2015). 뽾쥲쭫줃흖튢
�3�축�4�빃�붢춢5붢싊빊�쳂쬲�쒆쬂쭒왢쐚븉�뻳빊
펞쭃��츎�찯붆얞흎쑪. 

1960~70싊쒆뻳뻳붢춢�푲��찯쐚빃�붢춢빊�푪뾶
�빻붊��빻쐚븉�얞흎쑪(춛�·�쵾·�펞·��, 1998; �숮, 2010; 

뿆힇, 2008). �쐚빃�붢춢���뾶�앟�얞쐚���흎빦, 뻳빊
� 춢�뻳붆짢튢 빻붊��빦 힇흳�� 튷� � 펞쭃얢 븉(춛춶뽦, 

2012)�흎쑪. 욶줂튢1960싊쒆펞쭃얞뾶푢�뻳빊�뻳쬂숞�빃
�쑮짢튢뻳��켊흋흖�흲펞�않짣쭒왢쐚춯츛�짢빦훎얞흎�
쯶�켆쐚�쬂뻳붆�쑮��빃��튷뺂쬂�뻲쑪(��힇, 2015). 
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뻳붆�빃�붢춢찯쐚뾏븯않푢쬂��힆�쯶, 빃�튷���
뻳붆�찮왦���앟�쐚�줻흖��않쐚툶흋뾶춞축않푢흖�
�쬂�빻쐚춯푣�짢흳힆쑪. 뾶붊툶흋, 빃빻흋�푲�툶흋뻲�
붢���않푢붢춢뺂�쿊쬂��뾶��않왪�쭎즮얞뾶푢
��쯶, �툶빻흋쑮�붢춢, 빃켆빦팓않짢뷺튪�칾븯��짢��얞뾶푢
�쑪. ‘않푢빊츛’(1962싊��), ‘�펞�츛’(1962싊��)��푢뾶흖쭒왪
휺�쒆��츛�않�쑪. 뽾쬲빦‘툶흋뾶�붢춢��츛’(1973싊��), ‘빻흋
춶�츛’(1977싊��)���얞쯶춯쒆�뻲�쿊왷�툲�짢않푢�흳숺
튪�붆휺즪�쓞툶흋쑮��쿊않푢�흳��튷���쑪.

잖, 뻳붢춢�훎뺂�흖튢�찯휂���뷺�짢쐚춯�
뻳�뻳��뺆쬲��쑪. 춯�뻳�뻳��뺆쬲�뻳
���켊����흎쐚쓶, �쐚뻳��쭪붇�뻳붆붆�짢
쐚����쑲뾶��흎쑪(뿆찋펞, 2016). �흖욶줂1975싊푢�흖�
쫺즆�웒뻳쯺��뻳��붆��쐚쿊��15% 뽢찮짢�팒얞흎쑪(뿆

힇, 2008: 74). 뻳��쯺���팒쐚뻳�앟����줻�펞
쐚뻳붆��줻흖않힇�쵾�쑪. 뻳��쬂쭪붇����쑲뻳붆붆
않푢��, 빻빻��왷뻳붆�빊흖��빻뾏��웒�즺
�쬂�쐚춯츛�튦븉�쑪. 

뻳붢춢�않��뻳붆�툲빃��빊�푪쐚빻붊�힇흳
�짢튢뻳쬂춢븲빦, 뻳흖붢�쐚뻳붆�찋켊�빻푣쑪. 뻳붢
춢�뻳�빊�펞쭃�뻲�얞흎쐚쓶, 뻳붆쐚�쬂빻
������쬂펞�빦붢춢펞�쐚뻳붆�뼒��않힆쑪. 

쌓�붢뺂뻳붢춢빊�칾븯쐚뻳붆��줻�펞쑮�짢�얞쐚
뻳붢춢뺂쌓흋붊�뾺��왢쥲쉎쑪. 쌓�붢�짢�않얢빃
����𥯟뺂힇튾��쌓��쬂뾶춞�짢쌓흋�쌓�칺��뽢
츚�찯짢튪�흲쌓��붢춢뺂첺켊칊�����쐚흳�펞
힆쑪. 춞쯺뻳붆��줻���쐚뻳붢춢�않푢��빻뾏��
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쌓������팓��짢�뻲쑪. 칾흶뻲쐚�쥲뾺��1980싊쒆
�쌓���퉇��붢흖�앟쐚�않붊퉇�����짢�찯
쑪. �쥲퉇���뻲튷쐚칆펞숺흖튢�춢얢칆붆1980싊쒆�
쌓����뾏��튪찋쐚푲��쑮튢붆얦븉�쑪. 

2) 경제자유화정책의등장과국토이용의효율화

1980싊쒆뻳붆�빃��뺆쩒��춶ퟆ��않쬂��짢쓞춢
�뻳붆짢켆푢����빦뻳���빃�쬂�푢쐚�줻�짢�
얞흎쑪(뿆�, 1999). �쥲�뺂�흖쐚푢�ퟆ춂힇, 빃���ퟆ붟
�푦�����붢�ힿ쐚빃�뺆쩒왪뺂뻳붆�앟쭿��앟쑪.

1980싊쒆�춞뻳붆�뺂�쐚1970싊쒆붆싾��뾶쬂뽿칻쐚븉�흎
쑪. 1960~70싊쒆뻳붆���줻�60싊쒆빃빻흋���펞��않�줻뺂
70싊쒆�켆�않�빻흋�튷�줻�짢�쪊�뻳붆�않툶흋�줻�
짢캂펞�쑪. 1970싊쒆�뼒튾즫��쑿튷켆�ퟆ��휃튷�쭒
뾶��빻흋쬂��힆쐚쓶, �쑿튷�븶흲뻶켆뼒���
튾즫흖븒‘�뻳뾂쒆’ퟆ빃�춢�‘�줂쐚찯쭒뻳춂���쬂앟�쐚
쓶뺂��븉�흌흎뾶웒첾�쑪(��·팧뾂, 1994: 192; 뿆않뽦, 2013). 

뽾쥲숞�쫾춚춢�뻳붆��흖숺�툶흋�빦즪붆빃��펞�튷칺쑪
�튦푢얮흖욶줂춢퉣쐚뺂��ퟆ뺂�퉣툶��, 뾶흋�뾎�쿊�퉇
퐿, �츒뺂뼒��쒆�뻲푲, ��뾶�튷뺂붟�빦��뾶빃
(��, 2017: 140~141)�뻳빃���뾶쬂휂뾶�쯶, 70싊쒆쭖�쳂붆
퉇퐿뺂켆앟툶뾶첾�쐚푲붇펞��얞휺�켆흖븒쐚���훎�뺂�
�쬂�춞왢푢븶휂쐚첾�짢춡훊왪흲�빦�흎쑪. 춛�쒆즿
��흖1979싊1�흶엖뾶�븲흖튢쳂붆퉇퐿뺂켆앟툶뾶첾�쬂쭏�
챁���휾뾏쯶툲뺂춚�쑪.8)

빃�훎�푢���뻲훎�뺂붢춯, ���줂쐚붆�쬂뻳붆���
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줻�짢칾븯��짢펞�븉��엖�켆힆쑪. �엖�켆붆�뼒1980

싊�빃�퉇흖쒆�쭣�켆���흎쑪. �빻흋�튷흖욶줂뺂
��얞흎쓞뾶흋왪�않툶쯺튢빃�첾�쐚훋얞흎빦, 1980싊�빃�
튷�쫦�쭎�슎퐪5.7% 펞��짢줃�쯶, 쳂붆ퟆ푪흋쫦�앟푢흖퉇퐿
쐚퐪뽾즎�틞흖�쯺쑪(뻳툲�����).9)

�쥲퉇흖튢�엖�뼒�춛��뼒�빃�뺂�칊쬂
쒆�����쬂흁빦�푢않빦, 뽾븶뺂푢�ퟆ춂힇흖힇�춡�
뺆쩒왪���얞흎쑪(��, 2011: 115). 뻳붆칺�쿊퉇쒆���(�뻳칺�)

쐚�켆붆��뾶흋�퉣툶����빦��푢��칺쐚춯푣�
짢푢��뻲빦, 흳푢�켆�쑮�짢�빻흋흖쒆�붆��
�쬂븶�쑪(붛빃푣, 2010: 444).10) 쳂붆훎��튷�칺쑪�튦펢�흖춶�
빦, �빻흋흖쒆뻳붆��쬂�쑮쐚�엖�뼒�튦�1980싊
쒆�뻳빃����칆�쑪.

�붟�칆쐚뻳붢춢�줻흖않힇�숂�쑪. �3�뻳�붢춢빊
(1992~2001싊)�1980싊쒆뻳��뺂붢춢�첾����쑮쯶붢춢��
�빻뾏켆�첾�쬂��븒�찯쑪. �3�뻳�붢춢빊�1980~

1989싊뾶붊��붆않푢�뻲쐚31%, 뻳붆빃�뽢찮(GNP)쐚102%�춞쯺
않푢�붢춢��쐚15% �붆흖뽾�쑪빦�쑮쯶붢춢���빻뾏��춞

8) 춛�쒆즿�빻푣흶튪�푪흖뺆툲뺂�툲쬂뾶짣�뷶�춢븲얞�
훐쐚쑪. �훎�켆쒆즿뾶짣뺆(https://www.pa.go.kr/portal/com/viewMainPage.do) 
흶튪�쩒쬂븆퉏븶뺂1968싊1�뾶�븲흖튢�팧�왷�즫첾�뺆즮흲툲뺂�툲쬂
춚��쯶, 뽾흖쐚1979싊1�뾶�븲흖튢�켆앟툶푪흖쒆툲뺂붆��
쑪.

9) �쬲흳툲슽 ��, http://contents.history.go.kr/id/kc_i501600
10) 빃�뾶�뾶�뺆칺붛빃푣��ퟆ붟�뻳칺��븶��푢�빃�𥯟흖춞쐚븶��

흎뾶웒첾흖앟�펞쐚흌흎�쭒, ����첾�쐚뾶흋붊�뺆빊붆�힎툲훎
�휺튢툶흋숺�����뾶쒆뾶휺즻뾶웒첾흖뻳칺�붆�빻흋흖쒆�붆�
��쬂븶���쵾�쐚븉�흎쑪빦빦힆쑪(붛빃푣, 2010: 444).
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��짢켆�힆����쑪.11) 뽾쥲�쑮흖뾂뷶흲�3�뻳�
붢춢빊�‘뻳����튷’�4쒆뾶��숞짢�빦, ‘뻳붆���, 

쳂����빦��뾶쐫뺂흳��쒆춢펞�않짣뻳����
튷�뽿쒆않짣쑪’빦뽾숺���푢힆쑪.

�찯븉��3�뻳�붢춢빊�뻳빊�뾶�쬂춢뻺뾶
���쐚90싊쒆��휃���흖‘뻳팒, ��켆�’뺂쁞‘툶흋�
뻳�빃�푲축쌓흋빃�즫휃’붆�찯얞흎쑪쐚��쑪. �쥲뺆��
빃���쑺짦�힇�짢�붢얢����쌓�뺂�퉇���쌓
����붆���춶빃�짢�앟쑪. 

욶줂튢�튦��짢휾뾏얞쐚않푢��빻뾏춯훎�‘쌓�ퟆ툶��붢춢�
���’�븉��퉇�쌂�흖튢쑪쩲칆흖욶쫾�흶퐪쥲�븶뺂짢
캂펞�쑪. �켆쐚퉎짢�붢춢���빻뾏�쒆뾶�뾶��쌓�
ퟆ툶���뾶��짢칺�휂쌓흋��흳숺쌓�축칺���쬂�
�흖쒆튢쐚붢춢뽢�쬂즫��짢��찯��짢�����
�븒쑪쐚춯���븯��짢�푢쑪(뷺튪켆, 1992). �쐚1990싊쒆칾븯
얢쌓��앟뺂쭤쳂즪쌓�����팓���붆쬂휂뾶힆쑪. 

11) �쥲�쑮�붢춢펞�����툲푪�흊춆�훐쑪쐚븉�춞�쑪. 칆�(2006)�붢
춢펞�쬂쎊붆휺읁븒��븉�붆붆뻳빊���뾶��쩒�흖않켎뻲빦�쥲
흋첺흖쒆뺆푲�켆�쑪쐚븉���춚�쑪. �3�뻳�붢춢빊흖튢1980싊쒆
뻳��뺂붢춢�첾�짢�찯빦�쐚�왪붊뺆빊쐚뻳붢춢빊첾튢휺욚흖튢않븆
얞빦��훐쑪. 않푢�뻲��붆ퟆ뻳붆빃�뽢찮��붆��붆않푢�붢춢����붆
툲��뺆빊붆왷붆��줂쐚븉���쑪쐚���븆�얞�훐쐚�퉇�3�빊��푢
빦�쐚�쑮�붢춢��켆��뾂뷶붆얦펞흌쑪. 
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3. ����쌓�뺂쌓��앟

1) 자유주의농정의등장

1980싊쒆쐚뻳쌓흋�뾂붊��쪞쓞엖붆�뾶�흖�쒆칆붆
�얞쐚푢뾶�쑪. 춯�뻳쌓흋�뾶�쐚힇튾��쌓��ퟆ쌓
흋�쌓��줂쐚엖붆�𥯟�짢뻲튷얞휺�흎쑪. 쌓�붢�짢튷
얢뾂쒆���않축쌓��팒�뻲�ퟆ춛��켆���뺆빊쐚
엖붆�쌓�𥯟�춶빃�얞흎쑪. 뽾쥲숞1980싊쒆왪휺쌓��팒�뻲�쐚
퉣툶즫춢�뺂�쌓퉇흖욶쫾찮펢�왢쥲숺빦, 팒쌓�푲�쌓흋��
�흳푢붢춯쌓���쫞짢�칆붆켎붆퉇흖쌙�븒얞흎쑪. 

춛��뼒�쌓흋�����튷븯�죪쑪. �츎�튷�쌓흋뺂
쌓�� �� 빃�춢�뺂 툶흋쬂 � �뻲� ��쑪(뿆�뽢, 2018: 

66). 1960싊쒆뻳�푣쥏��뾏���줂쐚찯흖�즫�훐�펞흌흎
�쭒, 앟푢흖빻흋쑮�뷺튪��푲�짢빃�붢춢��펞��쌓�
쬂�푣빦(�칗뽢, 1997), 쌓���뻲쐚쿦쫺븒�쑪. 쌓��뻲�
��1970싊쒆엖왢쥲�퉇�쑪. 1970싊켆1980싊툲��휺왦쌓붆�
뻲쐚휃360쭒찋�짢쭪싊30쭒찋�퉇�쌓���쑪.

앟푢흖춛��뼒�쌓춂뺂�앟쭿뺆빊쬂��쑪. �븉�춛�
�켆푢뾶쌓흋����튷�쑪. 춛��켆쐚�빧�쳂�풆
�쌓춂뺂��앟쭿���힆쑪. �빧펞쭪�쐚뻳붆붆쌓춂�
�쐚쒆���않�쯶(뿆�뽢, 2018: 66), �푢뾶쌓흋�븶뻳뻳붆붆
��켆쑺�쌓붆팒왣흖��붢�쐚붆븯�펞쑮�짢�쌓
춂��쑿튷�휃뼒����켆��앟쭿�짢앟�쐚븉(�펞, 

1997)�흎쑪. �, 춛��켆푢뾶뻳�쌓흋�쌓흋�춞�뻲��붢
튦�푢않뾶칺쑪쐚툶흋흖쌓�뺂쌓흋�앟�쐚춯푣�짢쌓흋
��칆쐚앟푢흖쌓춂��앟쭿�짢앟�쐚븉�흎쑪. 
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춛��켆푢뾶����쌓흋��붢쐚쌓�붢�짢튷쭃��
쌓����쬂휃푢쑪. 쌓붆�뻲��쒆��붖팒붆옪욶줖쑪. 1970

싊쒆�섾�붖팒쌓붆�뻲쐚1980싊흖1�쭒찋뽢찮짢�팒얞흎쑪. 

춞쯺 뻳붆�  �뻲쐚 �붆힆뾶 웒첾흖 쌓붆�뻲� 쿊�� 1970싊
44.5%흖튢1980싊27.0%짢�흎쑪.

푢���뻳붆짢�칆쐚쌓흋��쒆칆쬂휂뾶쑪. 1980싊
쒆뻳쌓흋�푲����붢춯쌓��않��줂빦펞�쑪(춛�

않, 1988; 뻳쌓�빃�흶뻲�, 1999; �튣빪, 2004). 뻳붆쐚1970싊쒆켆�휺�
쌓붆팒왣��쒆푢빦�쐚춯튷���쯺튢않숺���짢쐚�빧쌓
�흖튢칻힇쌓�짢��힆쑪. 1970싊쒆뻳붆쐚빦쵾붆�짢
�빧�쭃�찯쬂쑲튷쯶쌓붆팒왣��쒆빦�힆�쭒, 1980싊쒆�
켆쐚쌓툶쳂붆븯흖쒆푢�흖튢�펞�ퟆ빻뾏쯚쑎�흖���흖�
�않쬂쌘힆빦�빧��쌓툶쳂흖쒆튢쐚����붆븯�칺쑪
쐚 펞� 왷�  펞쥏��흖 � 붆븯� ��빦� 푢않쑪(�튣빪, 

2004). 

붢춯쌓��쌓흋흖쒆쿊뻖��짦��붢얞쐚쭫줃흖튢않�얢븉�쑪. 

1970싊쒆춞빃�뾶���푲�짢쿊뻖��짦흖�붇쌓흋흖뺆
븆붆푢�얞흎�쯶, 1970싊쒆빦쵾붆흖욶줂��켆쑺��붆빦
�켆�쵾�쳂��푲�짢붆븯앟��휺숞쯶쿊뻖��짦��흁븒얞
흎쑪(�튣빪, 2004).

뻳붆����줻��흖튢쿊뻖��짦�붛얞쐚빃��5�빃�툲
춢�빊(1982~1987싊)흖튢않왢쥲숢쑪. �5�빊�훎�뺂쐫쫦, 뽦�찯
짢튪�쑪. �4�빊(1977~1981싊)�튷�뺂, 쐫쫦�뾶칾�싖�
짢퉂훞쓞븉뺂쐚쑪쫾켆켊�쑪. �켆쐚�5�빊�찯쬂쑲튷뾶�
춢��줻흖붢춯ퟆ쿊뻖��짦�푢쑪. “펞��않�줻��팓빦
쒆붢춯�칺쑪�뽿”, “뻳숺푢�흖튢빃�즫�쐚쿊뻖��툶흋
��튷”��5�빊����줻�얞흎쑪. 쌓흋켆첾�빊�쌓흋퉣툶튷
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퉇뺂쁞쌓붆팒왣�쒆쬂찯짢튪�힆쐚쓶, 뻳붆�빃�뾶흖튢쿊
뻖��짦�왷�뺂붢��1970싊쒆켆�팓얢쌓붆팒왣�쒆줂쐚쌓흋켆
첾찯�푪�춯푣�칆푢쐚빊뾶짢�앟븒얞흎쑪. �, 1970싊쒆뿒
�쌓붆팒왣�쒆쬂찯짢쌓흋��빧쌓��흎쑪쯺, 1980싊쒆�쌓
붆팒왣�쒆찯�푪펞쑮�칻힇쌓(�튣빪, 2004) 축쌓팒왣�
붢춢�얞흎쑪. 

1981싊흖빃�뾶��툶흖쌓팒왣붢춢뾶쑮���힆�쯶, 쌓
팒왣붢춢뾶쑮�“쌓��흳흖퉎짢�팒왣��붢춢흲�흋뾶쬂쒆
빦쌓팒왣��쒆푢�짢퓮쌓��뻲쬂�흖푢빦툲흋붊축
�흳붊뽦붢춢�찯��짢쐚쌓빻쑮�붢춢��푲�짢쐚쌓�빻흋
붢춢� �뽿��짢 ��”쑪쐚 찯쬂 �쑪(뻳쌓�빃�흶뻲�, 1999: 

541). 1983싊쌓휺�팒왣�붢춢��츛����쌓팒왣붢춢뾶�븶뺂�
쑪. 쌓빻쑮�붢춢, 툶쑮���, 쌓휺�뺆뺗팒왣�붢춢�츛훎흖얢
숺��흎쑪(�튣빪, 2004). 

�ퟆ붟�뻳쌓��퉣툶�����흲쥲붆�칆쬂휂뾶힆쑪. 

뽾���빧붆�ퟆ붟�퉣툶����쐚쌓·빻붊�뼒즫뻲�흖튢쌓
춂흖쒆��쬂칺퉇펞�쐚뷶����펞쑮�툲줂�쑪쐚�흖
튢�찯�붆�쑪(쬲�, 2022). 잖, 1980싊쒆쌓흋�잖쑪쫾�
�1949싊쌓�붢�짢튷얢힇튾��쌓��12)붆툲푪퉇�얢븉�쑪. 

쿊뻖��짦뺂붢춯쌓��왷�, 쌓팒왣붢춢싾즫왷1980싊쒆쌓흋�
��뷺�짢�뻳쌓흋�쌓�붢�븶뺂�힇튾��쌓��붆
�얞쐚퉇�짢뽆븶얞흎쑪. 1986싊��얢‘쌓��쒆�뺆쬲츛’뺂1989싊
춢얢‘쌓휺�춢��쒆�’, 뽾쬲빦‘쌓휺�춢��쒆�’���뾶�
1990싊��얢‘쌓휺�춢�칊츛’�힇튾��쌓��붆����쌓�

12) 쌓�팒�쬂3�칺(3ha 뽢찮)짢퉇빦�팒��뾎�쑪쐚�쵾흖튢‘3�칺��쌓
��’줂빦않켆쫾쑪. 
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�짢�얞쐚�않뺂��흎쑪. 

2) 농지유동화정책의전개

‘쌓��쒆�뺆쬲츛’����쑿푢쌓��빃�퉇뺂쌓��팒�뻲�
푪�뻳붆붆�뾶��않�춯훎�흎쑪. 쌓�붢����쌓��
�팒�쐚붆�빃힇�뾶�짢팒뽢찮쌓�쬂쌓춂�팒�쐚븉�흎쐚쓶, 

�쥲��뾶빊쬂�푲�짢쌓흋퉣툶즫�춢��힇튾켊툶�팒
�팒�ퟆ�앒쯺튢빊쬂왢쥲숾쑪(�힇뾶, 1998: 94). 잖, 1970싊쒆�
�팓얢�쌓쬊�쌓�싾앟즫�뾏븯않푢짢푢뾶웒첾흖�팒
��찮펢뻲�쐚쓚�붛얞븒얞흎쑪. 

쌓�팒��않ퟆ쌓흋퉣툶즫, 뽾쬲빦쌓흋붊찮펢�뻲��붛쐚
쌓��붆짢뽆븶얞흎쑪. <2>흖튢�펞�왵�1960싊흖26.4%

힆쓞쌓붆쿊��1980싊왪휺43.6%뿒�퉇퐿쑪. ��쿊�않
1980싊쒆왪휺20%쬂퉇뾶푢��쯶, �흋쌓붆�쿊���휺왪흎쑪. 

쌓흋��뺆빊�ퟆ쌓�뺂쌓춂�뽢찮붆뾏븯얞쐚뻳쯺흖튢
�찯쑲튷��팒쌓���튷쭃얞뾶휺즪��쑪. 뽾쬲빦쌓붆
�쿊��쌓�쿊�칺쑪쓚�짢쐞흎쑪. 1960싊흖26.4%힆쓞
쌓붆쿊��1981싊흖�쫺쥲46.4%짢�붆빦(�튦�칺, 1982.6.10), 1988싊
흖쐚쌓쿊��쌓붆�70%흖�춛쑪쐚�툲븶뺂않춢얞흎쑪
(쭪�빃�, 1989.9.23).

1970싊쒆켆푢�얢쌓�붆�첾�쐚1980싊쒆쬂쭤훊쌓춂켆��
붆, 쌓춂쿎빪왷쌓��빃�툲��뷺뺂쭤쳂즪쌓춂�앟�����짢
쑪쪊�뾶푢�쑪. 쌓춂왪���‘춂�쌓�푪�뻳쌓춂쒆(1980싊4�

11)’, ‘팒찶�푢�(1985싊7�)’, ‘쵾뻳쌓�툶쳂붢춯�뻲뽢쒆(1985싊4�)’, 

‘쌓붆켆�븶�(1986싊11�)’ 왷뻲���앟�짢붆푢얞뾶푢��
쯶, 뻳붆쐚�쥲퉇흖튢�붢칺쑪쐚팒�츛흖붆뿒��않�붢
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��푪쐚춯츛�튦쑪(�칗뽢, 1997). 1982싊쌓��쒆�츛흖
쒆쌂�쐚뾶�흖��쓞쌓�칺�츛�붢�쐚춯�짢�붢얞흎�
숞����짢쐚퉎짢�츛���쐚춯츛�짢툲푪퉇팒�쌓�츛
힆쑪. �쐚쌓팒왣�붆쬂���쌓�빻흋�붢춢뺂붟�푢않�흖
않쌓붆왪�푪�짢쌓붆팒왣�쒆쬂빃븉�쌓�빻흋�숞툶흋켊휂�
�흋뺂�흋�훊쑎줂쌓���쒆�ퟆ쭪쭪쬂��왣�줂쐚흳튪�
퉇(쬲�, 2022)뺂않뾺춆흶븶얢븉�줂캂펞�쑪. 

�즍왵쌓��쒆���붆쐚1980싊쒆쌓흋���칆펞줂빦펞
�쑪. �축쌓붆쿊���붆쐚쌓�빻붊��뺆빊쬂켊쬲힆쐚
쓶, �쐚쿊쌓춂�쌓��팒��짢튢켆퉇쐚짢왢쥲숲쑪. 1984싊�
켆�쌓붆빃��툲흖욶쫺쯺, 쑿푢빃�얞빦�쐚쌓��쌓춂팒�쐚
36.6%�빦, 60.8%붆쿊쌓춂팒�짢왢쥲숲쑪. 쿊쌓춂�팒�쌓�쐚빻�
�9.2%, �춞캏뾏�11.1%, 퉇흋�19.9%, 툲쑮�15.8% 왷�짢뻲튷얞
휺�쐚쓶, 퉇�뺂툲쑮��팒�쿊��쌘���쭒빻��, �춞캏뾏�
왷쑪휗툲빊��쌓�쬂팒�빦�쐚븉�짢왢쥲숲쑪(쌓�빃�흶뻲�, 

1987).

쌓��쒆�뺆쬲츛����쌓�빻붊�뻲��칆쬂춞힇븶뺂힆쑪. 

쌓흋흖쒆뻳붆붢��쌓팒왣��쒆푢쐚춯�짢�얞쐚뻳쯺흖
튢쌓�흖쒆뻳붆붢�흳푢쿊쌓춂�쌓�팒�쬂툲푪퉇�않쐚쌓�
�쒆�뺆쬲�힇흳�짢�얢쑪(�칗뽢, 1997). 뻳�쌓�붢�줞팒�쌓

연도 농가인구(명) 농가비율(%) 임차지율(%) 전업농가비율

1970 14,421,730 44.5 17.8 67.7
1980 10,826,508 27.0 21.3 76.2
1990 6,661,322 15.6 37.4 59.6

2000 4,031,065 9.7 43.6 65.2

출처: 국가통계포털; ｢농지법제정백서｣; ｢농지임대차관리법백서｣.

<표2> 1970~2000년한국농업및농촌변화추이
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�뾎�빦�쐚쓶, 쌓��쒆�쐚쒆얞흎빦쌓��쒆�뺆쬲츛�짢뽾빊
휃뺆빊흳푢츛얞흎쑪. �켆쐚쌓��쒆�뺆쬲츛���쐚쑿푢흖쌓
��쒆��붆푦켊힎팓뺆빊쬂앟춞�훐쐚쑪쐚�쯺흖튢팒��않ퟆ
쐚쑪쫺쑪빦��쯶‘팒�’ 쒆푦‘쌓��쒆�’줂쐚�휺쬂툲�힆쑪(앟훊�

칺, 1992.10.13). 

�퉇�쌂�쐚뻳붆붆쌓�빻붊흖튢퉎짢��뺆빊쬂찮퉏쐚뺂�
�칺흲�쑪. �쐚쿊쌓춂�쌓�팒��붆짢켊얢쌓�팒�뺆빊�뽦흺
�빻줻쐚븉�흎쑪. 뻳붆쐚쌓��쒆�뺆빊쬂츛쐚�않쬂않�
흲쿊쌓춂�쌓�팒�줂쐚��쬂빻푣쐚앟푢흖�않훎흖튢�팒�
�춯츛�짢쌓춂왪�흳앟튷�팒빦�푢않쑪빦캂펞�쑪(�칗뽢, 

1997). 

붢춯쌓��붛쐚툲푪퉇쌓�뺂쌓흋��팒짢�휺�펞출흖흌흎쑪. 쌓
흋빃�즫붛쬂�힇쌓�뽢찮쬂�뻲�쭒, �흳푢쌓흋뺂쌓춂, 쌓
���쒆���팒쬂��쐚��펞출흖흌흎쑪. 1990싊�쩮뺂�줂�왢
퉇�훤엖빦싾�쒆즿�춂�쑿빦�뾏쑿��흖튢쌓붆�뻲쬂
�뻲�5% 펞��짢�흲휂쑪쐚춢휾�춚�쑪.13) 

1992싊쌓흋��흳�않�않�뺂쌓흋��흳���뻳쌓흋�
칆붆휂뾶��칆��쌓��앟�븶뺂쳂�흎쑪. 쌓흋�
�흳�않쐚‘쌓휺�춢�칊츛’흖�붇않�얞흎쐚쓶, �쑮얢�쥏
쌓�쬂�푲�짢쌓흋��흳�튪�쐚, 쌓흋��흳출�쌓�흖
쒆튢쐚�����뽢�ퟆ쌓���뽢�쬂흲쌓흋��펞
�흖�뽿��짢쒆�빦�푢않힆쑪(�힇뾶, 1998: 101). �쥲칆쐚뻳
��뺆쬲��칆빃�짢�휺�쐚쓶, 1993싊뿆힇퉂�켆쐚쌓흋��흳

13) 싾�쒆즿���쬲흖튢“쌓���툺뾶�튦쌓��뻲쬂�흲툲줒쑿빃�쯺��
슙쐚븒��쑪”, “훤�짢쌓��뻲쬂5% �짢��쐚븉�숺��짢뻲�붢튦뻲퉇
�빦�쑪”빦쭖쑪(븮즎푦첾, 1990.9.20). 
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출108쭒ha쬂흲뻳쯺��26.1%흖�쫺쐚260쭒ha붆�쌓쭂�흳
�짢��빦, �쌓쭂�흳흖튢�������쒆힆쑪(�

힇뾶, 1998: 75~76). 흲뾶흖쓚1994싊뻳��뺆쬲츛�붢��짢쌓��
52.1% 뽢찮붆�쌓쭂�흳�짢�얞휺붢춢붆쐫�짢�얞흎빦, �짢퓮붢
춢붆쐫�쐚뾶��15.5%흖튢41.7%뿒��붆븒얞흎쑪(뿆퉇, 1999).

�쐚쌓�칺�흖튢�쒆칆힆쑪. 쌓�붢�뻳�쌓�칺�
��칊칺�춯푣���빦�흎쑪. 뽾쥲숞쌓흋��흳�않�
않���쬂뼒흳칊칺�춯푣�짢칆빃푢빦, �쬂쌓����붆팓
얦펞�흎쑪. 쌓�뺆쬲흖쒆뻳붆붢��칆붆쌓����뾏��휂뾶
��훒펞�쐚쒆찯�쑪(�칗뽢, 1997).

3) 농지유동화와국토개발정책의변화

쌓�칺��휃쐚뻳빊펞쭃뺂�흖튢않왢쥲숢쑪. �1�ퟆ�2

�, �3�뻳�붢춢빊�쿊뻖쬂�펞�쑪. 훊줞쐚�1�~

�3�뻳�붢춢빊�쌓흋켆첾뻲퉇(빃�붢춢5붢싊빊뺂흶빊), 쌓��
않축쌓���뽢�, 쌓�쯺��붖빊�춢�흲�뻲튷�쑪. 

<3>�쿊뻖쬂�펞�쐚칆쐚쑪�뺂붟쑪. ��, �1�뻳
�붢춢빊(1972~1981)뺂�2�뻳�붢춢빊(1982~1991)�빃�쌓�
��흖�쌓��푣�힂엖흖엖쯺튢않쌓���붆쬂찯쑪. 뽾펞쑮�
붊�뺂붢붊(툶���)�쑪. 엞�, �3�뻳�붢춢빊(1992~2001)�빃�, 

쌓흋��흳��흳흖튢�쌓���뽢�쬂찋푢쐚쓶�쐚1�ퟆ
2�빊흖튢쐚칺��훐쐚숺��쑪. 틑�, 훤튢<1>�툺칺훞왵
��2�빊뺂�3�빊��쭣쐚�빻뾏�뻲튷흖튢툶�ퟆ쌓��
�튦펢�붆옪춚솖툲푪�훒펞�쑪. �2�빊흖튢쐚툶�붢붊�
�빻뾏�빊쐚쓶쿊, �3�빊흖튢쐚쌓�붆�빻뾏��춞�퉇
�붖쑿븒얢쑪. 3�빊흖튢쐚쌓��툶�짢���빊�왷�
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쐚븉않�찯켆켊�쑪. 

�ퟆ붟���쌓���흖뺆�2�뻳�붢춢빊뺂�3�뻳
�붢춢빊붊�븶�����쬂칺흲�쑪. 2�빊흳푢않푢���빻
뾏�찯짢빦�흎�쭒, 쌓��빃�툶�흖쿊칺��튦펢�붆쓚쌘
훞�쯶, �푣얢쌓��퉇�쯺��붢붊뺂붊�왷�칺쐚빊
��푢빦�쑪. 뽾쥲숞3�빊흖튢쐚�쥲찯숞빊��얞�
훐쐚쑪. 즪쌓흋�뻲흳��흳흖튢�쌓���뽢��쬂찋푢
쯶, 쌓�쬂않푢��빻뾏�쒆쑪. �쥲칆쬂뻳붆붆쌓
���쥏칺�흖뺆찯쬂튪��훐뾶푢�쑪쐚븉��펞�쑪. 

제1차국토종합개발계획 제2차국토종합개발계획 제3차국토종합개발계획
기간 1972~1981 1982~1991 1992~2001

농업부문
구상

식량수요의양적증대및질
적고대화예상에따른경지
확대및농업생산다각화

쌀완전자급목표

∙ 대규모영농단지조성및
전업농육성

∙ 농업개방에부응하여농업
구조고도화

∙ 농업단일기능에서탈피하
여공업, 서비스업이보강
되는농어촌경제육성

농지제도및
농지전용
규제정책

∙ 주곡자급달성을위해농업
적지무원칙전용방지

∙ 농지의타목적전용최대한
억제

∙ 상대임지의개간및간척사
업을통해농업지역면적
증가목표

∙ 우량농지의타용도전환
억제

∙ 소요농경지의조성및확
보

∙ 농업진흥지역이외지역에
서의농지전용에대한규제
완화

∙ 대규모간척사업을추진하
여우량농지조성 

농지면적
증감

계획기간중835㎢
(83,500ha) 증가: 1,412㎢ 
농지조성(산지개간924㎢, 4
대강유역개발및기타401
㎢, 간척87㎢), 577㎢ 농지
전용(주택용지450㎢, 도로
용지79㎢, 공업용지48㎢)

계획기간중200㎢
(20,000ha) 증가: 944㎢ 신
규개발(개간584㎢, 간척
360㎢), 744㎢ 농지전용

―

출처: 제1차~제3차국토종합개발계획.

<표3> 제1차~제3차국토종합개발계획농지정책비교
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뻳붆�쌓�칺�찯붆휃얞쐚빃튷�뺆�펞�쐚잖쑪쫾퉇�
짢쐚쌓������쐚츛쫦��붆�쑪. 쌓������츛쫦�펞쬂
��푢뾶쬂뾶��짢뻲켊쯺<4>ퟆ붟쑪. 1970싊쒆쌓������
츛쫦�1붢(‘��붢춢��츛’)흖켎뺂�숞, 1980싊‘�붢춢��츛’뺂‘��
츛’, 1982싊‘뻖푢튪툲흋��츛’ 왷쌓������츛쫦���얞뾶푢
�힆쑪. 쌓������츛쫦�붆�쭔���얢푢��24붢츛쫦�
��뺂�흖튢쌓������싾첺�켆푢뾶(2003~2007싊)짢쌓���
붆�붆않�얢�줞붆�쭔�힎쒆퉇��않��짢휗툶힆쑪. 

즂쌓흋흖튢쌓흋퉣툶흖쒆��붆�팒얞빦, 뻳쌓푣�빊
붆튾빊푣쥏��ퟆ�앟�쬂붛쐚뻳쯺흖튢쌓�칺��싾즫��팒
얞흎쑪. �뺂�흖튢뻳�쌓흋��쥏쌓��푲�쌓�칺��찋푢�
�찯짢�푢빦��숞�쐚뻲����빊�붜��훐��퉇��
찯흖쮾쳂즆쑪. 즪뻳붆쐚����쌓���붢��뺆��짢쌓�
���뽢�쬂뷶숞쌓�칺�켆쑺뾎�붖쯺쐚춯츛�뷺붢
춢흖��펞�흖쒆�쑪빦캂펞�쑪. 

4. 뻳붆�붢춢��튷뺂��, 뽾쬲빦쌓���

1) 재정최소화토지개발수단으로서구획정리사업의전개

1980싊쒆��흖뻳붆붆뻳붢춢흖��쬂빻뾏뾶��

1970년대 1980년대 1990년대 2000년대 2010년대
법률수 1 5 13 37 22

출처: 채광석·김부영(2019)에제시된내용을시기별로구분함.

<표4> 농지전용의제법률제정시기
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펞쑮�뻲�쬲툲흋�흎쑪. �뻲�쬲툲흋�1962싊��얢‘않푢
빊츛’흖뽾숺��뽢�얞휺�흎�쯶, 1966싊‘�뻲�쬲툲흋츛’��
�얞쯺튢�빻뾏뺂�붢춢툲흋��푲���븒얞흎쑪(칆�, 

2004). �뻲�쬲툲흋�빻빻뺂춂붊��팒��붆빻앟�짢붢춢쐚
춯푣�쑪. �뻲�쬲툲흋�붆���툲흋��뼒쬲뺆빊흖칆앟�
��훐빦푢얞쐚�춯푣��쑪쐚븉�쑪(뿆튦�, 2015). 빻빻��
툲흋�뻲숺빻빻��흖않짢, 뻖, 빻�, �툲왷�튪�빦���팒�
�흖븒�쬂춶켊�쯶, 숮쐚�쿊�쬂쭪붇붢춢�쿊���쑿쑪. 

�팒��쐚�쬂춶켊춡��쬂����짢붢춢쑪. 빻빻��
뺂�흖튢�뾶빻빻푢튪튪�쿊���빦쐚뷶�쿊��툲��훐쐚
쓶, �쭎�않�쿊�쭪붇��훧펞쑪(칆�, 2004).

�ퟆ붟��뻲�쬲툲흋��쬲쐚1960~70싊쒆��얢튢�힇앟�뻲
붢춢툲짆쬂찋븒�펞�쑪. 쒆뽢찮푦푢붆��튷���
��흌흎쓞튢�푢쐚�뻲�쬲툲흋�����쿊�쭪붇흖��쑪. 

힇앟1�뻲툲흋�빃��쿊�쭪붇����쑲���쐚쿊��
90% 뽢찮�빦, 힇앟2�뻲툲흋�99.9%붆�쿊�쭪붇�����쑲
쑪(붛찋뻲, 2015).

뻲�쬲툲흋�1970싊쒆뿒��붢춢��쫞붆얦펞�흎쓞븉�
��흌�빻빻푢튪�쒆빦�쐚뻳붆���ퟆ팒����
켆쬂빻빻��축�쿊�찋찯�짢빻흲흖않켎뻲빦뻲�쬲툲흋�븶
뺂짢��붆�붆퉇퐿붢춢���펞쬂춡쐚�팒����뺆빊
�븶����짢��뾶웒첾�쑪. �쥲뻲��춶빃흖쐚툲흋�븶뺂
�����붆��붆�붆퉇퐿븒얞쐚�않����앟힆
쑪. �, 뻲�쬲툲흋��않붆�붆퉇퐿��춢쐚쓶�쐚�않�
빊짢�찯얞뾶않�쭒(�뾶·튢펢, 2015) 븶뺂��짢쐚뻲�쬲툲흋�튷
쭃펞�흎쓞푲�����흎쑪(�뾶·튢펢, 2015; 춛춂뽢·붛찋뻲·�퉇, 

2015). 
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�즍왵뻲�쬲툲흋��쓞븉�빻빻���쿎휃푢뾶흖뾶춞푢
튪�붜�푢붆�쬂튷휂쓞뻳�펞퉇�븶뺂(쒆뻳·않푢빊

, 2009: 160)줂빦�펞�쐚쓶, 뻲�쬲툲흋��쥲튷�붢춢�
�툲�흖욶쫾툲첾�, 켆앟툶뾶첾�쬂휂뾶쑪. 븒쑪붆뻲
�쬲툲흋쒆퉇�쐚쒆켆켊쌓�힆뾶웒첾흖팒�뽢찮붆�훞빦, �뾶붆
칾븯얞쯶뻶팒��왪�쓚쐞휺숞1970싊쒆�춞흖�쫺즆�웒뻲�쬲
툲흋��쵾쒆뽢찮�쬂칺뾶휺즪�펞쑮�얞휺츊즾쑪(�붛펞, 2012).

2) 공영개발의도입: 개발이익사유화에서개발이익재투자로

1970싊쒆뿒� �붢춢� �푲�� 펞쑮�흎쓞 �뻲�쬲툲흋14)�
1970싊쒆쭖흖�쫺쥲쑪휗빊쬂왢쥲숾쑪. �붆퉇퐿뺂붢춢��툲�
�첾�붆쒆��쑪(�숮, 1994; �숮, 2010; 칆�, 2006; �붛펞, 2012; ��

, 2016; 춛춂뽢·붛찋뻲·�퉇, 2015; �뾶·튢펢, 2014). �붆퉇퐿�춢뺂붢춢
���툲�첾�쐚�뻲�쬲툲흋흖�않��짢숺�얢빊줂빦캂
펞�쑪(�뾶·튢펢, 2015). �뻲�쬲툲흋흖튢붢춢���춢퉣��않
����뷺�쑪. 뻲�쬲툲흋�튷붢춢����빻흲�찋켊�뾶
웒첾�쑪. 뽾쬲빦뻲�쬲툲흋��빻흲짢빻빻��ퟆ�쿊�쬂칺
��펞쑮��팒춯츛�짢않푢뾶춞푢튪�뷺튪뾶웒첾흖�붆퉇퐿뺂
붢춢���춢퉣�펞켎붆븶븉�흎쑪. 

�쥲퉇팓흖1977싊뽦�붆퉇퐿쫦�42%흖쑲빦, 1978싊흖쐚
66.7%줂쐚�첺첺�붆퉇퐿쫦�뾶짣쑪. 켆앟툶뾶첾�ퟆ�붆퉇퐿

14) 뻳않푢빊켆첾�1튾쒆흶뻲��붛칗뾶쐚1960~70싊쒆흖쐚“�뻲�쬲툲흋�않푢
빊�쑪”쐚�푣�춶쑪빦�휾쯶, �뻲�쬲툲흋�않푢�쿊��숞흖쒆
��숞쿊��흌흎쑪빦쿊쑪. 뽾쥲숞앟푢흖빻빻���쿎휃쓞푢뾶흖뾶춞푢
튪�붜�휂쓞뻳�펞툲��흎쑪쐚�흳푢��쑪(쒆뻳·않푢빊, 2009: 
160). 
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�푲붇툲첾�짢쒆엖얞흎쑪. 븒쑪붆�뻲�쬲툲흋�빃�붢춢�
�펞흖쒆붆켆�뾶웒첾흖�팒��흖븒뽆팓얞쐚붢춢��
�툲�휗퉇��붆퉇퐿뺂켆앟툶뾶첾�쬂쿦쫾팓않짢붛쑪.15)

흲뾶흖1970싊쒆춞�숢흳푢붆푢얞뾶푢�쑪. �찯��70싊
쒆춞��숢��붆퉇퐿축켆앟툶뾶첾�ퟆ뾺춆흶븶얞휺�흎쑪
쐚븉�쑪. �칺뾏쫦�줃쐚첾�쐚�붆븯왷�짢�휺�쑪. 1970

싊 78.2%힆쓞 �뻳 �칺뾏쫦� 1975싊 74.4%짢 줃빦, 1980싊흖쐚
71.2%짢쓚�숴훊�쑪. �뻲�붆ퟆ않푢�흲힆쑪.16) �뻲붆��얞뾶
푢�튢��빃�퉇�쓚�푲붇쐚쓶, 1980싊튢���칺뾏쫦�
56.1% 출흖얞�훐훞쑪.

1970싊쒆춞켆칾븯��짢��얢뷺튪펞����뾎���
푢빦, �앟튷��붆쐚켆앟툶뾶짢�휺�쑪. 1970싊쒆춞�켆앟툶
뾶쐚쒆않푢텖훊쑎줂퉎짳븒붢춢얢앟숮�흳��빻흋쑮�짢않
쒆얞흎쑪(�붛펞, 2019: 114~115). 1978싊춛��켆쐚켆앟툶뾶쬂휻�
빦�붆쬂훎�푢뾶��쒆��짢�쫾춚8.8쬂펞쭃푢힆
빦, 켆앟툶푢��쿊짢팒훎�얢쑪. 켆앟툶휗않팒왣튾ퟆ빻�튾��뺂, 

�뷶줞붆�축푦빦���왷붛즫숺�왪짢켆앟툶붆븯퉇퐿��
쑮푢쑪. 뽾쥲숞�ퟆ붟��뺂쐚�푢��븉�짢켆앟툶뾶ퟆ
�붆퉇퐿퉇���뾶��짢춢퉣쐚툲첾�짢�쬲�쐚쑪. �쥲
쭫줃흖튢1970싊춞����붆훎�뺂붢춢���펞쬂쑿쯺
뺂�짢퉂뾶푢�쑪(�숮, 2010). 

15) 힎짢�뻲�쬲툲흋��튷얢튢�푢빦쓛�뻲��쭪�쒆퉇�31.4%흖쑿
쐚쯺���팒��973찋�2.8%�27찋�팒�빦�쓞븉�짢�얞흎빦, 쑿푢
�쿊�빻뾏붆ퟆ푢붆쬂쿊뻖쯺3.15춶붆퉇퐿힆쑪(뻳�붢춢빻툲, 1998: 16; �뾶
·튢펢, 2015 ���). 

16) 1975싊켆1980싊뿒�붆뻲펞�붆��흶뽦4%쒆짢�뾶붊�19.9%�붆뻲펞붆�붆
쑪. 
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�ퟆ붟�첾�흖쒆�뾶�춯훎�숞쐚빻뾏쒆�흎쑪. 춛
��뼒�빻뾏�쯺흖튢�펞�ퟆ빻뾏�켎뽦첾�쬂븶쐚븉�
짢�붆훎��않찮쑪. 뻳�붢춢빻툲붆�츚����짢��40

붢않푢�칆흖쑿�붢춢붆쐫�힎��붆흂쭎숞�쐚붆�툲쐚븉�
흎쑪(칆�, 2004; 팖�찯, 2003: 268). 뻳�붢춢빻툲쐚�붢춢�붆쐫
휃33,000ha(휃1휻) 뽢찮�웋���펞�흎빦(뻳�붢춢빻툲, 1979), 
��붆쐫�붆�흶싿�잖쐚퉣툶싿�(�쒆쌓�) 왷찋찯�짢쭪��즺
퉇짢숮훊�쑪쐚븉��힆쑪(팖�찯, 2003: 268). 뽾쥲숞춛��뼒
�켆앟툶�찯튷뺂흖않쑲�챁쑪. 1972싊‘�뷺튪��츛’

���빦�빻툲쬂푦뽢��뷺튪뺂빻뾏�않찮힆�숞�
빻흋�튷���튦뻳붆뺂�짢퉂훞쓞�켆짢튢쐚��쭎즮�빊흖켆
우븒얞흎쑪. 

1980싊흖�뼒�엖�뼒흳푢빻뾏쒆쬂�붆훎�뺂붢춢��
�펞, 뽾쬲빦�숢븶�줂쐚쑿쯺뺂�흖쒆�뾶푢�쑪. �엖
�뼒��뼒��500쭒뷺튪빊�춢쑪. 1980싊5�빊흊흖튢
쒆즿��첺펞��첾빦칺�뾶�튪�얢뻳붆칺�쿊퉇쒆���
(�뻳칺�)쐚붟�8��500쭒뷺튪빊�펞쭃힆�쯶, 9�1
�빻푣��짢�츚�엖�뼒�붟�쑲23�10싊붊�500쭒쬂
뷺튪븦쑪쐚빊�춢쑪. �500쭒쐚쑿푢뻳숺���빦ퟆ�
툲뽢찮힆쑪(�튢, 1995; 팖�찯, 2003: 270). �쐚뻶툲�뼒��튷���
�훐쐚춂�튾즫뺂싾앟�, �팒왣��툲�앟�쬂춯�뾶�
켎붆힆쑪(칆�, 2004).

�엖�뼒�첺흍칺쑪�뷺튪�퉎�켆붆뻳춂���쬂흁븒얞
뾶쬂뾶쒆쑪(뻳�쾒쬲칊뾶, 2007: 127). �쭒앟푢흖춛��뼒뺂
쐚쑪쫾펞쑮�붛뻲휂쑪. �휃뼒즫뾶춞�칺뾶�
�앟뾶흖튢�춢쑪쐚�흖튢춛��켆�250쭒뷺튪빊17)뺂�
�붆흌흎쓞�엖�켆�500쭒뷺튪빊��뻲���푪뻲퉇
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흖튢뾶��빊쬂슞휺튢뾶��줻�짢�즺�빻뾏�튦
쑪. �첾�쬂뾶�튢쐚웋첾�(�빻뾏)쬂븶휂쑪쐚퉣붇�
뻲�얢븉�쑪(뻳�쾒쬲칊뾶, 2007: 157). �500쭒뷺튪빊�
�훎뻳붆칺�쿊퉇쒆���빃�뺂켊뺂붊툲뺆��뻲퉇�“쒆않
푢�칆흖툶��흶쌓�, �쒆쌓�왷�웋�쒆쥏칺뽾�흖���
빦, �켆붆싿�쬂펞�옪�짢붢춢흁쐚붢춢���짢�뾎첾�쬂
븶펞�쑪”18)쐚븉�흎쑪(뻳�쾒쬲칊뾶, 2007: 127). 

1980싊����엖쒆즿��첾�븶���즺�쬂
쒆쥏�짢빻뾏�첾�쬂븶븦쑪쐚뻲퉇��뺆��짢�푢
쑪. “�흖�휺튢쐚�팒왣첺��쬂�팒뽢찮빻빻��뷺튪빦, 

뻳춂�뾶뾎�튷�쒆쯶, �쬂쒆쥏붢춢빻뾏쐚, �붆븯�
훎�푢않짣븉”(1981싊10�2�1982싊힎툶훎뺆즮쒆즿푢�흶튪), 

“�켆쐚�흌쐚뻳춂왪��흲숺싊흖않빻빻뺂춂붊켆첾��찮엖27

쭒���퉎짢�빦붘풂�쬂�튷빻뾏쐚, �흖쒆뾶
쬂흌훦�붆븯�훎�푢쯶�쒆��뷺튪흖않홾븉”(1983싊10�24

�, 1984싊힎툶훎뺆즮쒆즿푢�흶튪), “숺싊흖않�빻뾏흖흳��엖휺
빻빻켆첾흖튢20쭒���뷺튪짣빦��빻힇붢춢��뽿��
흲붘풂�쬂빻뾏숞붆않짣홾븉”(1985싊10�12�1986싊않힎툶훎�

�뺆즮쒆즿푢�흶튪) 왷붘풂���튷뺂빻뾏��엖�켆���
����튷�흎쑪.

�휃�쑿튷첾�흖쒆�쐚��흖튢����찮퉏�엖

17) 1972싊10��푦�쑪푢�뼒춛��뼒��뼒��쑿튷���빦않푢싾앟�
축춂�튾즫왪�첺쭎뾶�춯훎�짢�흖뺆푲�붜븒얞쯶, 쿊퉇뻳첺�쬂
250쭒�뷺튪10붢싊빊�펞쭃쑪(칆�, 2004). 1972싊‘�뷺튪��츛’�
��븉�춚짢�쥲찯쬂펞뾶��않�쿊�흋�흎쑪.

18) 1984싊켆1991싊뿒��ퟆ쒆빃�쿊튢뺆�흳����휾(뻳�쾒쬲칊뾶, 
2007: 127). 
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�뼒�짢튢쐚붢춢��툲�흖욶쫾첾�흳푢븶휂쐚��뺂
�힆쑪. 붢춢��툲�첾�쐚�붆퉇퐿축켆앟툶뾶, �숢뺂뾺춆
뺆빊흖쌙���힆쑪. �흖�엖�뼒�뾶��춯푣흖튢쭪펞춯푣�짢
�붢춢춯푣�쒆쒆��짢�힆쑪. 뽾쬲빦붢춢쒆퉇�쬂쭪펞빦
�쬂붢춢흲빻뾏뻳붆�쒆쬲���짢붢춢빻툲쬂왷�푢쑪. 

3) 택지개발촉진법제정과개발공사를통한토지개발

‘�붢춢��츛’�붘풂���튷��첾�쬂븶즪�엖
�뼒���않뻲힆쑪. 1980싊10��엖�뼒��500쭒뷺튪�
�푦뽢�3휻6,100쭒��튷븦쑪빦춢쯶, �ퟆ붟�쒆쥏�
�쬂�튷뾶��붢춢���쐚칊츛���븦쑪빦춢힆
쑪(�튦�칺, 1980.10.3). 뽾쬲빦1980싊12��엖�뼒��푢���츛뾶뺆
�뻳칺��츛�쐚�붢춢��츛���힆쑪. 

‘�붢춢��츛’ ���않�얢빻힇붢춢��켆붆붢춢뼒��훋
빦�쬂붢춢�쭒켊휗쬂뷶���팒�축�켊�뼒�춂붊흖
븒�휗쐚춯푣�짢����축�켊뿒�않�켆붆��뽢�쐚빻빻
붢춢뺂��붆�쑪(�튾, 1996).19) 빻힇붢춢�����뻲�쬲툲흋
�푲��빻뾏��춯푣�짢�얮흖욶줂붢춢���툲�빦, 쑮
앋��푲�빻뾏�짢�숢팒흖않��얞�챁쑪쐚붆흖�붇
‘쒆쥏붢춢’, ‘�쯺쭪펞춯푣’, ‘붢춢�����’, ‘붆븯�’, ‘�훟�켆빻
뾏’뺂붟���붜쐚쑪(��, 2021: 40). 

�붢춢��츛흖뾂뷶빻힇붢춢��빻뾏�휗���쯺흖튢푪

19) 빻힇붢춢뺂쿊빻�붢춢�켊쫞뾶��찋븉�훊쑎숞�춞��짢툲흋�붆뻳붆, �춯�
�쑮�, 빻츛��빦, ��왣춯푣흖쒆툲흋쒆퉇켆�쬂�춯푣�훊쑒�쯺쭪펞
붢춢빦빻뾏쐚춯푣�빻힇붢춢�줂빦칾쑪(켆뾂, 1998).
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튷뺂쬂뷶옆쑪. “팚��츛���·빻짢뺗칻�50흲싊��휺않
푢�켆��줆빦����얦펞�흎쑪. �휺않���쒆쥏켆��뷶
�븶얞흎쑪빦쑮얢쑪”쐚�휾(팖�찯, 2003: 287)�1980싊쒆�춞��
칺뾏쫦�뾏븯퉇퐿�짢��얢쑪. 

빻힇붢춢�않��붢춢���툲�첾�흖쒆�흲붢춢����
�쬂않푢뾶춞푢튪��쐚찮쓾�뻲�쐚븉흖튷빻쑪. �쬂붆
쐫븒���뷺�붢춢빻툲줂쐚���쑪. �춯푣흖튢쭪펞춯푣
�짢���붢춢���빻빻켆첾�짢�펞쬂않ퟚ빦, �붢춢�푢
�붢춢빻툲쐚붢춢���뾶춞푢튪흖���짢퓮빊��짢
푦푢붆�쬂붢춢펞�흎쑪(��, 2021: 40).

뽾��빻툲�튪쭃��붢춢흖�뽿��짢붢�빦�뻳붆�
힆�쯶, �빻툲쐚뽾튪쭃�뾶켆�붢춢뺂빻뾏흖튢�않��흳�
쭧쐚쑪(칆�, 2004). �빻뾏찯ퟆ��쐚뻳붆���빦즪�훐
빦튪빊얢�빻힇붢춢��붢춢빻툲흌�쐚�앟�켎붆쐫�않�
뾶않쑪. 1981싊‘�붢춢��츛’ ���2002싊뿒��붢춢흖빻뾏얢
푪��43.7%쐚뻳�빻툲붆���쯶, �춯쑮�쐚26.1%, 쒆�
빻툲붆26.0%, 펞��빻툲붆4.2%쬂빻뾏쑪(�튷펞, 2004).

�빻뾏�쑺쑿쐚�빻툲쐚�쬂�왣빦�짢붢춢�쬂빻
뾏쑪. 욶줂튢�뺂�흖튢춢퉣쐚붢춢���쑮펢쯺���왣뺂
붢춢흖왢쐚툲흋쿊ퟆ�빻뾏�춢퉣��붊��훧�쑪. <5>쐚
붢춢빻툲붆�쭃1979싊�켆2009싊뿒��왣뺂붢춢, 빻뾏뾎훧��
푲�짢�빻툲�툲흋푪���쬲븉�쑪. 

�빻툲붆�쬲��쩒흖�쯺, 1979싊켆2009싊뿒�30싊붊
�빻툲붆���왣뺂붢춢, 빻뾏뺂�흖튢�뾎훧�빻뾏훧(c)흖튢툲흋
쿊(a+b)쬂퀆24�7,120휻�뽢찮흖�쫾쑪. ��쩒쐚�빻툲�툲흋푪�
��붢춢흖뻳흲쑮펢븒�쬲븉�짢�쬂�빻툲���
��쯚쑎���뻖븒툺캂펞쐚흌�쭒, �붟�켊튣��빻
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연도 취득(a) 개발(b) 사업비(a+b) 공급(c)
1979 273 44 317 635
1980 540 138 678 743
1981 2,359 289 2,648 939
1982 2,397 459 2,856 2,119
1983 1,681 328 2,009 2,049
1984 3,562 453 4,015 3,892
1985 3,486 656 4,142 3,505
1986 2,666 945 3,611 5,879
1987 3,721 985 4,706 7,169
1988 5,421 1,275 6,696 8,797
1989 17,974 1,646 19,620 27,761
1990 24,863 5,063 29,926 35,298
1991 29,081 13,495 42,576 37,661
1992 14,839 19,157 33,996 39,199
1993 11,764 15,971 27,735 37,871
1994 9,688 15,309 24,997 43,221
1995 16,496 15,413 31,909 37,008
1996 10,726 13,811 24,537 43,057
1997 14,567 9,926 24,493 45,459
1998 30,598 10,791 41,389 13,993
1999 9,707 9,458 19,165 33,373
2000 9,885 7,721 17,606 44,163
2001 9,924 7,166 17,090 58,763
2002 13,393 5,863 19,256 63,842
2003 20,900 10,373 31,273 66,683
2004 37,484 12,832 50,316 63,810
2005 26,819 21,025 47,844 66,032
2006 98,310 30,872 129,182 94,599
2007 96,072 32,586 128,658 228,234
2008 61,817 53,027 114,844 96,258
2009 64,998 21,070 86,068 29,266

계 656,011 338,147 994,158 1,241,278

주: 2009년토지공사와주택공사가통합하여이후자료의경우일관된분석이어려워본논문에서는2009년까
지자료만다룬다. 

출처: 한국토지공사(2009: 490).

<표5> 1979~2009년토지공사사업실적(단위: 억원)
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툲붆�쯺쭪펞흖��붢춢�뾶흋�����춯츛�짢�펞�쑪
쐚���펞�빦, 붢춢빻툲붆쓚쭔������뾶�튢쐚�
��왣뺂붢춢쿊��숴�휂쑪쐚��퐃븒�펞�쑪. 

�쯺쭪펞춯푣빻힇붢춢�않�뺂�붢춢빻툲�왷���켆���
��뾶�붆펞�휻�흖튢빻뾏쒆짢�얢빊뾶짢�펞�쑪(뻳

�빻툲, 1995; 칆�, 2005 ���). 뽾쬲빦�흖튢빻뾏쒆뾶��쭃
�쌓����뾏�퉇�휂뾶쐚��칆펞짢�앟쑪.

4) 공영택지개발의본격화와국가주도농지전용의증가

�빻힇붢춢�않�뺂�500쭒뷺튪빊뺂붟��켆�춢쐚�
숢븶뺂켆앟툶뾶춯�흖뾓���푦쬂�흎�숞쑮뾶��튷뺂흖
뽾�쑪. 븒쑪붆3��짢�빃��흲�칾���뺂1987싊쒆즿튦
뷶축1988싊뻳��튦뷶�춢얢��붆쐚쳂붆퉇퐿축켆앟툶붆
븯퉇퐿��줞쑪. 켆앟툶�붆퉇퐿��빦�흖쑲쓞1989싊�뽦�붆
퉇퐿쫦�39%짢1988싊�뼒싾��뼒�짢튢쐚켆앟툶첾�븶�푢
뾏튷��퉇힆쑪. 1977싊뺂1978싊�뽦�붆퉇퐿쫦�붇붇42%ퟆ
66.7%흖�쫺즆�웒춛��뼒흖튢8.8 쬂�빦, �엖�뼒�
�빻힇붢춢�푢�왵�, 싾��뼒흳푢���뼒�훎���튢줂
않�팓얞쐚�숢�팒빦켆앟툶뾶쬂쭏�펞�쐚�푢휂
쑪. �쥲첾��쬊�1980싊쒆쭖뺂1990싊쒆�춞펞��쯺흖튢쐚
�빻붢싖�츛�짢, 빻뾏�쯺흖튢쐚�200쭒빻뾏뺂푦않푢뷺튪�
줂쐚쒆훎�짢뻲�얢쑪(�찋줞, 2005; �튾�, 2020). 

1뾶푦않푢줂빦켎쬲쐚펞않뼒5붢푦않푢붢춢�200쭒빻뾏빊�
푲�줻�흎쑪. 1뾶푦않푢붢춢�튢��뾂흖5붢푦않푢쬂붢춢�29

쭒쬂빻뾏븦쑪쐚뻲퉇�흎쑪. �쐚200쭒빻뾏빊�펞않뼒흖빻뾏
뾶짢90쭒�1/3���쐚쳂쥏�흎쑪. �붢춢빻툲ퟆ�붢춢
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빻툲쐚1988싊빃뾶않훎휗��, 뻶�툶칾, 켆���앟흖푦않푢뷺튪
흖�펞쑪. 뽾쬲빦3붢푦않푢붢춢빊춢흖않켆앟툶붆븯퉇퐿튾붆
얞�훐�싾��켆쐚1989싊빃뾶않빦휗��툶뺂튷숮�켊쑿흖�붆
짢푦않푢뷺튪�춢쑪. 

1뾶푦않푢붢춢�빻힇붢춢않��줞붆�튷뺂힆쑪. 뽾쥲숞앟푢흖
�빻힇붢춢�빊쬂싾�푢툲뷺�뾶않쑪. 펞않뼒흖튢�얢푦않푢
붢춢�싿�, 쌓���푣�휂뾶�쯶, 켊쑿뺂�툶흖튢�푦않푢붢
춢�칾븯��짢칺퉇븶��쬂�줞쑪(�튢, 2002: 212). 

붆�뽢찮�푦않푢붢춢�흎쓞켊쑿뺂�툶붢춢�뻳붢춢�칆
ퟆ쌓���퉇흖뺆쭔�븉�푢툲쑪. �튦켊쑿뺂�툶찮엖푦않
푢붢춢쒆퉇켆��70% 붆뿒��붆쌓�힆쑪쐚�흖튢�찯�붆
�쑪. 훤튢춢얢�뺂툶칾, �앟3붢푦않푢빊흖쿊뽢찮쯺흖
튢��붆�쓞켊쑿, �툶푦않푢붢춢�뷶틂춞쒆�앟흖�쯺빦, �
�퐎짢춢�쑪.20) 1989싊5�뻳칾�흖튢푦춂�빻쑿팒팓�뻳
��뿆��쒆�켆�첾흖튢쑪�뺂붟�푦않푢뷺튪�첾����찯
쯶뷺튪�쑮��뻲쑪. 

켆�쬲! 칾���ퟆ뺆즮흲�툶․켊쑿�뻲 푦않푢뷺튪빊�뾂칾��짢�쑮

춷�븉�쑪푢�뻲쑎쑪. 앟빊��춯푢쒆�𖨳흖않흳텖쓚쥲�

뾂�휂툶뻲쬏�쬂쌙훊엖빦700쭒�숞얞쐚쌓빃�쬂팖흲쌓춂�퉣�뼒�

춛쯺튢펞않뼒�툶���첾�쬂븶븦쑪쐚븉�쑎쑪. 툲��흖않춞

쐚�툲�쑎쑪. �빊�펞않뼒��첾�븶�싛100쭒흖붆뿒�퉎짢��

뻲쬂�뾂흖쇒휺왪흲튢쭎�숺펞않뼒�빻쩧쬂븶뺂븒얦븉�쑎쑪. _ 1989년

5월11일제13대국회본회의제146회제3차회의록김용환의원발언

20) 켊쑿뺂�툶�쒆뽢찮�붢춢�붇붇휃555쭒, 475쭒뽢찮짢힎�얞흎쑪. 1싊�춢
얢�, 툶칾, �앟푦않푢�3춶�퉇얞쐚쯺��흎쑪. 
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뿆������쐚쒆뽢찮�쬂빻뾏뾶�쌓�쬂��쐚푦않
푢붢춢춯푣흖쒆첾��뾶짢뾶�않푢빻붊흖��빻뾏�뻲켊툶�
�않�쐚���쑺빦�흎쑪. 뽾쥲숞쌓��팖뺂�푣��즪쐚�
붟�첾��푣흖쒆쌓��칺��쑺쑿쐚�첺켆튢�쌓쭂펞툶켆��
��푦않푢붢춢�쑿�튷흖앟�쐚븉�흎쑪. 

�툶�뻲� 푦않푢붢춢�흳흖얢�쒆쌓�쐚푪�짢56%흖쑿얞쐚260쭒

흖쑿�얯쑎쑪. �짢튢쐚줱앟훎�쬲쌓춂왪�빃�빦�흎빦쿊뻖�쌓흋

뾶춞���뽾쥶�흳�뾶웒첾흖훊폲����흎퐻쑎쑪쭎쐚뽾쥲숞�숢팒

쬂�뻳붆��툲흋�줂빦쐚븲�흖튢앟�힆퐻쑎쑪. _ 1989년5월11일제13

대국회본회의제146회제3차회의록김식농림수산부장관발언

�ퟆ붟�휗퉇�푦않푢붢춢흖쒆�즪붆왢쥲숢뻳븶�첾축뷶�춂
왪��, 휾짦왷툲�춞�흖쒆�켆�쒆�흖튢않�뺆��짢�
얢쑪. 1989싊5�29�붢�얢�146�푢뻳�7�칾�흖튢쐚‘켊쑿·

�툶�흳푦않푢뷺튪빊흖쒆�븆�뻲븶�첾’��얞흎쑪.21) �
켆ퟆ�붢춢빻툲쐚�뽿��짢븶�첾�첾��뾶��뺂휾짦왷�
쒆얢쿊흖뺆찋힆쑪. 뽾��쒆쌓��첾�흖쒆튢쐚쌓�
흖쒆붢싖�뺂뷶�툶찯푢쒆ퟆ��쌓붆팒왣�푲푢쒆쐚쑲줂�휂
쑪쐚��휾뾏쯶쓚쌘�툲�퉣툶튷��쑪쯺쌓�않��얞휺휂
븉�줂쐚���켊찋쑪(뻳�빻툲, 2009: 75~76).

켊쑿뺂�툶흖튢�붢얢뷶�춂왪�춞쒆�앟�빃�엖�흳�뻲���
휗퉇�쑲줖쑪. <6>�켊쑿뺂�툶�푦않푢힎��ퟆ뺆즮얢�팒�뻲

21) 븶�첾�‘뻳붆훎�칺�’, ‘펞않뼒�쿊빊뺂�’, ‘푪튷축쑿튷븆’, ‘쌓춂퉣흋첾
�’, ‘��첾�’, ‘붢춢���쬲첾�축�뾶휻�쒆�첾�’ 왷�9붆�첾�짢뻲튷
얞흎쑪.
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�축붢춢흶뷺왷흖뺆��쬲븉�쑪. �툶�푦않푢붢춢쬂
춞쒆쑪. �툶�빃�, 1980싊쒆쭖푪�짢쌓툲쬂�쐚��힇튾쌓춂왪�
�팒�붆쭔훞빦, 켆���쐚�흎뾶웒첾흖쌓흋��팓튷����뻲
힆쑪. 춞쯺, 켊쑿��칺퉇����흎쑪. 1976싊�붢춢�뻲흳흖�
뺆쬲얞쓞켊쑿�1980싊쒆�춞�튢���숢�푲붇�쯶푦않푢
붢춢칺�짢찍�짆뷶짦얢춚�흎빦뾶���왪��쵾웋�툲엚
븉�짢훒즪�쑪. 켊쑿�10,000ha �퉇�팒����쿊���툶흖쿊
쌘��흎빦, ���펞쐚�툶칺쑪�흎�쯶, 켆���쿊�않쌘�
�흎쑪. �쥲쭫줃흖튢푦않푢뷺튪흖쒆켊쑿�춂���푦않푢붢
춢흖쒆춞쒆흖튢칺퉇뺂��쒆��푲�짢칆븒얢쑪. 붢춢빊
�춷�칺쑪푢붆칺퉇��쬲�팒��붆쓚쭔훞뾶웒첾�쑪(��

춂, 2021: 417).

즂켊쑿뺂�툶흖튢�붢얢붢춢흖쒆��앟�휗퉇�펞않뼒�
푦않푢붢춢�쌓���푣���붢춢�흎쑪쐚�, 쌓����뺂쌓�
뾶펞��쒆흖�뽿��짢붢�붢춢�흎쑪쐚���칺흲�쑪. 잖

분당 일산
면적(평) 5,551,929 4.760,559

농경지비율(%) 70 66
임야비율(%) 23 21.4

토지소유자(명) 3,693 4,647
10,000평이상소유자(명)/

전체토지중차지하는비율(%) 51 / 35 26 / 16

부재지주비율(%) 62.5 25
계획수립시점 1985년, 1986년 1989년

개발여건 절대농지, 군사지역포함 개발예상지
주민반응 계획의전면백지화 토지보상

주: 임서환(2005)과일산·분당신도시계획연구팀(1989)의글에서제시한관련정보를재구성하였다.
출처: 임서환(2005: 212~213); 일산·분당신도시계획연구팀(1989).

<표6> 분당, 일산신도시예정지현황
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, 1뾶푦않푢뷺튪�왢쥲숢��뺂�켆�쒆��쌓����칆얢
휗퉇뺂�붢춢�빊숺흖튢쌓�칺��줂쐚찯�휃얢�퉇��칺흲
�쑪. 쌓����흖쒆뻳붆�붢�춯푣�칆쐚붆�쓶붢춢���
튷뺂��짢�휺�쐚붢춢빻툲��앟춯푣�븲빦븒�쬲�븒얢쑪.

5. 븶짦

칾흶뻲��첾�1980싊쒆�춞뻳흖튢쌓����뾏�븒얢��ퟆ
쌓���퉇흖튢뺆�펞�쐚뻳붆�푲�뺆빊붆첺흍�흎쐚�흖
뺆븉�흎쑪. 쌓������흖쒆뾶���뾂�쌓����않푢흖
욶쫾켎붆퉇�짢�뷶숞뻳붆붆쌓����뽢�쐚�켆
�뾶웒첾�줂쐚��흖쮾첺쫺빦�흎쑪. 칾흶뻲쐚�쥲�뾂�1980싊
쒆쌓����뾏��줂쐚뻲���칆쬂�쒆짢튪찋펞흌�쯶, 않푢짢
���붆휺쐖�않쭎첺쬲얢2000싊쒆�흖않쌓�����팓얞뷶숞�
붆쐚��쬂튪찋펞흌쑪쐚쿊�뺆�흖튢�춢쑪. 뽾쬲빦�쬂칺
쐚��뺆��튷뾶�쌓���흖붢�뻳붆���튷�
흳툲�뺆�흖튢툺칺훞쑪. 

칾흶뻲�븶짦�쑪�뺂붟쑪. ��, 1980싊쒆�춞쌓����뾏�븒
얢��쐚����쌓��왷�빦쌓��앟��붢얞쯺튢쌓�붆
붢춢���튷뺂��쬂��븒쐚����짢�얦펞�흎뾶
웒첾�쑪. 1980싊쒆뻳붆���줻�뾶��뻳붆�않툶흋�줻흖튢빃
����푲�짢�얞쯶쌓흋�빃��쿊뻖��짦흖�붇��
��쌓��짢�얞흎쑪. ����쌓��왷��뻳붆���흖튢쌓�칺
��찋켊�휃푢쑪. 엞�, 뻳붆붆쌓���흖붢��뺆빊쐚뻳�
��첾�ퟆ뺆즮�쑪. �휃��퉇흖튢�쑿튷��뾶흖쒆�뾶�
튢뻳붆쐚쌓�����붢춢��튷뺂��쯚쑎���뽿�
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�짢�휂쑪. 뾶���춯푣��붢춢펞쑮�쭪펞춯푣�빻힇
붢춢짢춚솒븒얢븉���칆�쑪. �쐚�빻뾏����쒆뽢
찮빻뾏�않찮쯺튢70싊쒆�춯푣��붢춢�휂뾶붢춢��
툲�줂쐚툲첾�흖쒆�쐚븉�흎쑪. 뽾쬲빦�븉�찮엖�쑿튷�뾶
븶뺂흶뺆얞휺�흎쑪. 쭪펞춯푣�빻힇�붢춢�붢춢���튷�
쬂��쑪쐚튪빊쬂춚�짢쐚븉�흎뾶웒첾흖�켆쐚�쬂붢
춢��툲�첾�흖쒆�쐚앟푢흖����팒흲�빻뾏뺂않푢
뷺튪��펞�흎쑪. �쥲붢춢춯푣�푪흖튢뻳붆쐚붢춢빻툲줂쐚
쒆쬲�쬂�쐚쓶, 붢춢빻툲쐚붢춢��툲��첾�쬂�쯺쭪펞춯푣
흖�붢춢����쬂쒆�쑪. 

�퉇�켊튣�뻳쌓����푪��붆붢춢빻툲쬂빃�뻳
붆줂쐚븉��펞�쑪. 붢춢빻툲쐚춂붊뷺흋�ퟆ쁞뷺뻳붆쬂뻲
튷쐚�����쑪(튷, 2005: 25). 1949싊쌓�붢�뻳붆쐚쌓
춂쭒쌓�쬂팒�펞�쑪쐚빃����𥯟��찋빦�쬂옽춡�쐚
�않쬂�쿊힆�쭒, 툲푪퉇쌓�쐚뻳붆�빊흖�앟�얞뾶폲��즺
�짢흳쑪. ����휃뻳��쬂쭪붇쐚�줻��쓞뻳붆붆
않푢뷺튪푢�펞�쐚����짢쌓�붆��쓞븉�쑪. 붢춢빻
툲쐚쌓�ퟆ붟�쵾붢춢얢�즺��쭪펞쬂붢춢���튷빦
�쬂��쐚�줻�짢않푢쬂뷺튪�쯶, �쐚����휃뻳붆붆�
쑿튷��뾶쬂뽿칻뾶�튦펞춯츛�흎쑪.

즂뻳쌓���퉇�켊튣�뻳붆붆붢춢��튷흖���
�짢붢����펞�쑪. �붢춢춯푣�칆, ��춯푣흖튢
쭪펞춯푣�짢���붢춢��툲�첾�흖쒆�뾶�븉�뾶않
쐚쓶, �얢춯푣흳푢붢춢���튷흖뾶춞흲�않붆튪빊얞휺�쑪쐚
�흖�찯�붆�쑪. �쯺쭪펞흖��빻뾏춯푣흖튢춢퉣붢춢�
��찋푢��짢붢칊팒��흖븒뽆팓얞�쐚훐�쭒, 뻳붆쐚붢춢빻툲쬂
붢춢���튷뺂��쬂앋즪쑪. �ퟆ붟�뻲�쐚�붆퉇퐿��
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�븉�짢, 붢춢흖욶쫾�붆퉇퐿�뾶쒆얞쐚퉇흖튢켆앟툶뾶쐚�팓
얞쯶, 붢춢����뻲쐚뻳붆ퟆ춂붊뷺튪흋��얢�뺆빊쐚�붟
�빃�붛쑪. 

욶줂튢칾쌂첾�켊튣�‘켎짢팒왣’ 펞춯훎�찮퉏흖훤튢붢춢���
튷흖쒆븆붆��쯶(뿆찋펞, 2018), 붢춢���튷흖붢�쐚
뻳붆��앟춯푣흖쒆튷���뾂흌�쐚켆앟툶첾�븶�켎붆쐫쑪
쐚���옽춡�쑪. 쌓��푣흖쒆첾��푣않쭎�붆�쑪. 붢춢��
튷��뻲쐚뻳붆쐚쵾붢춢얢��쌓����찯춚쬂�쩮
빦�븉�쯶, ����쌓���팓��붟�빃���얞않짣흳
븉�쑪. 
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A study on the causes of the rapid increase in conversion of farmland in 

South Korea since the 1980s: 

Focusing on analysis of changes in agricultural policy and 

state’s development activities.

Lee Taeyoung

This study looks into and seeks to explain the causes of the rapid increase in the 

‘conversion of farmland’ in Korea in the 1980s and the interests of the state involved 

in the phenomenon of ‘conversion of farmland’. Existing studies on ‘conversion of 

farmland’ mainly understand ‘conversion of farmland’ as an inevitable phenomen-

on due to urbanization or recognized it as a problem due to insufficient systems and 

policies. This study seeks to develop a discussion based on the awareness of the 

problem that such an approach does not explain the characteristics of ‘conversion 

of farmland’ in Korea and cannot be a causal analysis to determine the cause of 

‘conversion of farmland’. The reason for the rapid increase in ‘conversion of farm-

land’ in the mid-1980s was that with the emergence of a liberal agricultural policies 

and the development of farmland mobility policies, farmland could be used as a 

land resource to facilitate development gain and reinvestment. The emergence of 

a liberal agricultural policies weakened the cause of farmland conservation at the 

national level. In addition, the state actively utilized development gain formation 

and reinvestment mechanisms using ‘conversion of farmland’ to cope with the cri-

sis of legitimacy during weak fisical situations. Since public land development in-

troduced after the 1980s was based on the design of re-investing by forming devel-

opment gain, the government was able to cope with the privatization of develop-

ment gain while minimizing finances as they proceeded with housing supply and 

city construction. In implementing this development method, the state bypasses 

fisical problems by using an agent called a state-owned enterprise for urban 

development. This analysis was accompanied by a change in the way land resources 
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have been utilized by the strategy adopted by the state to overcome the crisis of le-

gitimacy since the 1980s, and this change suggests that it is being revealed in detail 

through ‘conversion of farmland’.

Keywords: conversion of farmland, liberal agricultural policies, farmland 
mobility policies, development gain, state-owned enterprise for 
urban development
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